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Preface

The first eight papers in this series are a linked set which focus on
Zimbabwe's CAMPFIRE programme, The views presented are those of the
authors, not of 11ED.

The Communal Arens Manayement Programme for Indigenous Resvurces
(CAMPFIRE) is an exploration of rural development and conservation in
Africa. It seeks to restructure the control of Zimbabwe's countryside, giving
people alternative ways of using their natural resources, A wholly African
initiative, CAMPFIKE emerged in the mid-1980s with the recognition that, as
long as wildlife remained the property of the state, no one would invest in it
as a resource. Since 1975, Zimbabwe has allowed private property holders to
claim owmnership of wildlife on their land and to benefit from its use. Under
CAMPFIRE, people Bving on Zimbabwe’s impoverished communal lands,
which represent 42% of the country, claim the same right of proprietorship,
Conceptually, CAMIPTIRE inchudes all natural resources, but its focus has
been wildlife management in communal areas, particularly these adjacent to
National Parks, where people and animals compete for scarce resources.
Since its official incephion in 1989, CAMPFIRE has engaged more than a
quarter of a million people in the practice of managing wildlife and reaping
the benefits of using wild lands.
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Introduction

he original Communal Areas

Management Programme for
Indigenous Resources (CAMPFIRE)
document anticipated that the
programme would involve forestry,
grazing, water and wildlife. However,
wildlife has subsequently come to
dominate it's agenda. This is hardly
surprising since wildlife is the resource
with the greatest potential for generating
significant financial returns. The
perceptiom that wildlife represents a
value to local communities has been slow
to evolve. When researchers of the
University of Zimbabwe asked villagers
int Chapato Ward of Guruve District
whether wildlife had any perceived
value for their households, nearly 85 per
cent of the respondents indicated that
wildlife had no value whatsoever,

The management of wildlife is complex,
more 50 than with other rescurces_ It is a
fugitive resource, somme species having a
wider range than others, This suggests
that problems may arise firstly, in
agressing the resource base and hence its
sustainability, and secondly. it the
potential for overlapping political
junsdictions. It is, in particular, the
fugitive nature of wildlife, moving across

Jocally accepted jurisdictional
boundaries as wel] as international
berders, which creates constrainks and
contlicts in considering institutional
arrangements for its managemment. For
example, how does one define a
“producer community” in considering
the allocation of benefits from wildlife?

In order to assess the prospects for
sucressful Jocal institutions within
CAMPFIRE, this paper locks at the
historical development of the communal
areas, the demaographic and cultural
consequences of their establishment, and
their socio-political envirenment. The
mstitutional framework for development
introduced by the present government in
1984 and the legislation impinging on
CAMPFFIRE are then summarised.

The success of CAMPFIRE will hinge on
the will of central government to
decentralise full control owver wildlife
resources Lo local communities, and the
willingness and capacity of rural
communities to adopt and further this
concept of devolution, The legitimacy of
the local institutional arrangements
which develop will be eritical to this
EUCCEess.
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History of Wildlife Manclgement

Naturai resource use, prior to the
imposition of colonialism, was
regulated by forms of traditional
management. Effechive management
regimes must, of necessity, be responsive
to the dynamires of the particular rescurce,
However, traditional systems certainly
did not manage resources according to
modern notions af “sustainability™.
hManagement of resources in the
nineteenth century reflected a more
holistic and less technical approach in line
with the principle that people living in a
parbicular area shared the land and
respurces with all the other inhabitants
living in the same area. This meant,
among other things, that the inhabitants
acknowledged common duties in respect
of a shared environment. Communities
whose philosophy was based on a logic of
this land generally formed part of a wider
organisation which, to varying degrees,
established links between neighbouring
commuanities, not; thus providing a
network of interlocking interests which
formed a basis for wide ecological co-
operabon.

At the Hme of colondsation in the late
nineteenth century, the Ndebele people
had extended their influence acraoss much
of what is now known as Zimbabwe.
These communities, with a basically
carbohydrate diet, were in constant search
of protein supplement, There is ample
evidence that hunting was an annual
activity in many African societies,
Hunting frequently invalved the
deployment of large forces under chiefly
control, The great annual elephant hunts
of the Ndebele under Mzilikazi and his
son, Lobengula, were celebrated events,
Traditional African hunting, however, was
relatively inefficient.

The advent of European hunting, with
the introducton of firearms, changed this
situation dramaltically. The perigd 185} o
1875 wilnessed a staggering destruction
of elephants for the export of ivory. The
remaining elephant populations were
restricted to remote areas. Cther forms of
game, notably buffalo, antelope and
zebra, were then ruthlessly exploited
during the last two decades of the
century.

Al this Hime, both Mazilikazi and
Lobengula tried to limil the entry of
European hunters into Iheir kingdom,
but with little success. At the beginning
of his reign, Lobengula issued hunting
regulations restricting European hunters
to a patticular route and charged a
licence fee. These hunters were confined
to the outer regions of the kingdom in an
effort to protect Ndebele hunters from
competition. He also forbade hunters,
African and Burocpean, to shoot cow
elephants or take ostrich eggs. In 1583, he
fincd the hunters Selous and Martin for
shooting hippopotarmus against his
wishes. Lobengula’s efforts to control
hunting wete in response to a significant
decline in the abundance of game which
must have been very apparent in the last
decades of the Ndebele kingdom.
Ndebele hunters found that they had to
move furthet and fucther from the
heartland of their state in order to secure
game of any sort. It is 2 paradox that the
management of any rescurce tends to
increasc as numbers are diminished.

The effect of the rinderpest pandemic of
1896-97 on cattle has been well
dorumented. Tt was no less devastating
in its impact on the cloven-hoofed game
populations. The buttalo population was
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reduced to & few remmant herds.
Elephant were immune, but European
hunting had reduced the population to
one which probably mumbered less than
4000 in Zimbabwe at the turn of the
century. This in turn led to the
imposition of eplonial laws to control the
hunting of game. In 1901, the British
soulh Africa Company, which had
administered the terotory sinee its
occupation in 183, enacted legislation
which intreduced the ancient European
concept of the king’s game. First the
Company and later the crown assumed
ownership and control of wikdlife on all
the land.

This was coupled with the movement of
penple to what were called Native
Reserves, resoutce-poor areas set aside
by the colonial government for exclusive
African oecupation on the basis of
traditional subsistence farming. This had
the potential to generate problems of an
open access nature. Initially the problems
were slow to materialise because of the
new dispensation on the ground which
included a paucity of gaoe in some areas

and restrctions on nwnership of guns b_?
Africans.

Despite game control measures introduced
in 1919 to eradicate the tsetse fly, the
vectar of trypanosomiaszis, game
populations bopmed with the end of the
rinderpest pandemic. The use of wildlife
by rural people also boomed, although
this time around there were no traditional
comtrols, Wildlife had become an open
access resource with all that implies for
over-exploitation,

Consequently, in the 1950's and 1960)'s,
serious concern was expressed that
wildlife was disappearing outside state-
privected areas. It was being eradicated
largely through uncontrolled illegal
exploitation because it had no legal value.
New legislation in 1960 and 1975 sought to
reverse this destruchve trend by
introducing limiled legal atilisation of the
resource. CAMPFIRE, a progression from
this earlier legislation, supposes that
communities would have a vested interest
in wildlife conservation when they can
obtain benefits from its management.
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Land and People

Zimbabwe is divided into five agro-
ecological regtons which form the
basis for land use planning and analysis
(Table 1}. Regions I and I represent the
most fertile areas with rainfall exceeding
750 mm a year. These regions are
classified by government as suitable for
intensive systems of farming based on
crops and/ or livestock production. They
cover only 17 per cent of the country,

Regions III, [V, and V receive less than
BOQ mom of rainfall a vear and are
recognised by government as marginal
for maize, tobacco, and cotton
production or for enterprises baged on
crop production alone. The communal
areas represent 42 per cent of the total
land area of 390,760 5q. km. More than %0
per cent of communal lands, where the
majority of Zimbabweans live, is located
within Natural Regions III, IV, and ¥, and
some 76 per cent of the rural population
now live within these regions (Table 2).

The majority of the population came to
find themselves in these marginal areas
as a result of the divisive Jand legislation
introduced by the colonial
administration. The failure to find a
“Second Eand”, the mining Eldorado

which had motivated early seltiement,
meant that by 1907 settlers were
encouraped to take up farming instead.
This necessitated the alienation of large
tracts of land from the Shona and Ndebele
pecple. In 1901, when the African
population numbered 800,000, the average
population density was 1.8 persons per 5q.
ki and European settlers often identified
the most fertile land for expropriation by
the higher population density of local
cultivators, This sugpests very large areas
of the country, those unsuitable for
dryland agriculture, were only scarcely
inhabited at the turn of the century.

The Land Apportipnment Act of 1930
consolidated the expropriation of 198,539
sq. kam, or 51 per cent of the land by the
settler comamunity. Native Reserves,
amounting to 30 per cent of the pocrer
grade, marginal land, were set aside for
Alfricans who, at that time, represented 96
pet cent of the population, In addition, a
new category of land, Native Purchase
Areas, was established for African
commercial agriculture. The remaining
land was reserved for national parks,
forestry, and crown [later state] land.

The intention of such legislation, or at

Table I: Land Distribulion by Natural Region

Natural Region
| I 1] v v Total
% Total land area 1.8 1280 187 378 267 HKO
% Totdl land ared designated 03 37 72 129 108 41.%9
s commungl iands
% CommUungl areas 0.7 &7 17.5 474 25%¢ 1004
-]
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least the result, was to undermine the
viability of African agriculture,
providing a source of cheap wage labour
for the mines and farms of settiers. In this
way, Native Reserves effectively became
labour reserves, although it would be

cither ta othets in the communal areas or
to the settlers. Seeondly, it was linked
mcreasingly to the Land Appertionment
Act which had legalised the expropriation
uf so much land to the settler community.
The Native Land Husbandry Act failed

Table Z: Communal Land Popuiation Distribution ond Density by

Notural Region-1982

Matural Region

| 1} ]| Y LY Tolal/ Avercage
Cistrioution (%) 44 2007 A00 339 .0 1000
Density (note 1) Ye.5 &0D0 A65 1871 1245 255

ared totalling 143,.350km?.

Mote 1@ Communal ure-;: RopuUlation dernsty (ppkm?) rekated 1o commund land

.

incorrect to assume the general dermise of
peazant agriculture, Indeed, increased
population pressure led to an
intensification of agricultural production
IN SOIME areas.

The Native Land Husbandry Act of 1951
had as its stated objective "la provide for
the covnirol of the utilisation and allocation of
Innd oceupied by Mafives {within tHie
Reserves], and to ensure its efficicnt use for
agricultural purposes; and to require Natives
to perform labour for conserving tatural
resources and for promoting yood
hushandry.” The legisiation sought to
confer individual terure rights to a
specitied parcel of grazing or avable land
which contradicted the customary basis
of Aftican land tenure, that land and its
resources belonged to the community of
which every full member had an
inalienable right of avail. Reaction to this
legislation was hostile for two reasons.
Firstly, it increased the insecurity uf those
whao felt they might lase their rights,

largely because of sustained popular
apposition. Land allocation by the
Native Affairs Department was
suspended in 1962 and this function
reverted to traditicnal leaders.

The intent and effect of the colonial
legislation was to concentrate the African
latiem into the more marginal areas
of Zimbabwe, Less obvious, perhaps,
was the impact this must have had on
traditional social relationships where
strong emotional bonds exist between
individuals and the territory of theit
ancestors. The translocation of the
majority of the African population from
their traditional homelands to “foreign”
territories must have been traumatic.
Those people moved in this way would
have been expected to make a formal act
of suhmission e the local territorial cult.
However, the assimilation with a hew
clan identity and, hence, a closer
association with the new territory, is a
process which is only likely to occur over

7
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a very long period of time. Mrior to the
arrival of the scttlers in 185, it is
reasonable to assume relatively
homegeneous communities existed,
although this assumption is rejected by
some observers who believe stratification
and ineguality existed long befare the
colonial era. Whaltever sitnation did exist,
the effect of colonjal land alienation was
to create, or significantly increase, the
heterogeneaity of communities.

Following the Unilateral Declaration of
Independence in 1965, a “community
development” approach to the communal
areas was adopted. This approach was
less authoritarian and relied heavily on
the co-operation of the chiefs, headmen
and kraal heads. The Tribal Trust Land
Aathorities Act of 1967 and the Land
Tenure Act of 1969 restored to these
teaditional leaders the right to allocate
land. This reversal of authority can be
agen as an attempt to head off African
nationalism by strengthening tribal
government which was perceived as
malleable and capable of acting as a buffer
against grassroots opposition. Government
was also seeking to keep costs low by
administering Africans through traditional
institutions, including customary law. The
rredibility this may have given the -
traditional leadership was undermined
significantly with the advent of civil war,
as co-gperation with the govermment in
any form was seen as collaboration.

The extraordinary alliance between the
guetrillas and the spirit mediums during
the war for independence, in which the
guerrillas achieved legitimacy as
representatives of ancestors, provided
the opportunity for a great deal of
consciousness-raising. By the time of
Independence in 19580 a rapidiy
developed capability for local political
organisation, rule-making and
enforcement existed.

The land issue was central to the debate
on past-Independence transition. The
newly elected government introduced its
Transitional National Development Plan
in 1962, a major objective of which was
the “acceptable and fair distribution of
land ownership and use”. This was to be
achieved through a programme of
resettlement. Ambitious targets were set
for the programme, the intention being to
resettle 162,000 families [1,296,000
persons] by 1984 However, by the
middle of 1959, a total of only 52,000
families [416,000 persons] had been
resettled, most of the land being acquired
in Matural Regions III and IV.

The 19805 closed without the land issue
being resolved. In practice, there had
been little major change in the overall
patterns of land use, production, and
environmental impacts compared with
earlier decades. If anything, there had
simply been more of the same.

—_— i — _————— =




Framework for Development

Im:l ependence in 1980 brought with it
an understandable air of optimism
and expectations of change. The
Transitional National Development Plan
of 1982 declared a "democratic,
egalitarian, and socialist society” to be &
primary objective. In 1984, the Prime
Minister issued a dircctive which
outlined the institutional framework for
development in Zimbabwe. The declared
abjective of this directive was o “defisne
the administrative siructires at mrovincial
andd district leoel and Hie relationships and
channels of communication befween afl
parircipants in development ot provincial and
disirict level in order to achieve the co-
ordimsted developinent of provirces and
disiricts in Zimbabwe.”

An andillary objective of this policy of
decentralisation was to increase the
involvement of local communities in the
planning and development of their
commuomities. The rhetoric emphasisced
the grassroots, “bottom-up” rationale of
the new structures. In retrospect, it was
naive to expect a rapid and universal
understanding of the essence of
Independence after 90 years of
sithjugation and dependency. New
metitutional structures appeared novel at
first given the historical absence of local
administrative structures outside urban
centres. Participation was inevitably
slow and gradual until people developed
an understanding of how local
government worked,

Village Development Committees
[VIDCOs] were designated as the
fundamental planning units of rural
developtrent. It was envisaged that each
VIDCO would represent 100 households
[approximately 1,000 peoplel. The

VIO would submit plans on an annual
basis to the Ward Development Committee
[WADCO]. The WADCO, representing six
viflages [approximately 6000 peoplel
would co-ordinate the plans from all
VIO O in its jurisdiction. It would Ehen
submit this ward plan to the Disteict
Development Committee. The District
Development Committee would
ncorporate ward plans into an integrated
district plan for approval by the District
Council.

The District Council, it should be noted,
only approved plans co-ordinated by the
District Development Committee which
was composed entirely of district heads of
central government ministries and
departments, and therefore had no
popular representation. Originally, it was
cnvisaged that wards should submit their
annual plans direct to the District Council,
which would then refer matters to any of
1ts techmcal commivees if necessary. This
would have enabled the ward o foliow
the progress of its activities through its
chairperson, an arrangement which would
appear more appropriate than that which
prevailed. The district plan, once
approved by the District Council, was
submitted to the Provincial Development
Committee (see Figure 1}

A notable exclusion from this institutional
structure for development was any
representation by kaditional leadership.
Moreover, VIDXCO and WADCO
boundaries were not necessarily begn
aligned with Jegal boundaries between
communal lands, thereby cxeating
uncertainties over institutional jurisdiction
(Npte 1). Predictably, the transition from
traditional and chiefly authority [local,
hereditary, and long-standing] to efected

¢
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and bureaucratic authority [transient and
possibly immigrant] has been a source of
conflict.

The extent to which the new strucrures
may be judged to have been a success can
be measured by a 1989 statement from
the Minister of Local Governmment, Kural
and Lrban Development: ™ What is
disturbing 135 that in some areas there is an
uracceptable level of participation in He
plarniing process by restdents af the village
and ward levels. Reports reaching miy
ministry siggest that people are not
sufficiently mvolved or active in the
village and ward development
committees. They are not being effeciively
mobilised to actively pariicipate in
development commtitizes in order for them to
identify, prepare, and plan their development
nieeds.” (Emphasis added)

There are many reasons why the rural
population has responded with such
apathy. Firstly, as noted, much of the
legislation enacted since Independence
has been seen to remove, rather than to
empower, traditional leadership. The
chiefs, sub-chiefs, headmen, and kraal
heads in effect constibuted the comimunal
lands administrative and legal
institutions, with historically-defined
areas and sets of rules and regulations
cleatly understood by the rural people.
New legiskation has not only removed
their authority over communal land

resources, it has also sought to alter their
jurisdictional boundaries to
accommodate the new administrative
structures.

VIDCOs and WADCOs, then, were
perceived as instruments of local
administration. Ostensibly representative
of the rural populace, having been
democratically elected to represent them,
they were essentially implementation -
units for plans that continued to be
developed in a top-down fashion.

Despite the radical restructuring of

loeal government introduced in 1984,
administrative shructures within many
communal lands remained a confused
scenano, at least from the perspective

of the inhabitants. Government's
intention to train VIDCOs and WADCUOs
in administrative skills has proved over-
ambitious; not least because of a lack

of sufficient financial and human
resources, VIDCOs and WADCOs have
tended to operate, if at all, in a vacuum,
without the wherewithal to enable

them to function effectively and with no
real mandate from their constituency:
Rural people have had little option other
than t¢ get on with their lives, much as
they did before Independence. The air of
optimism which intreduced the 19803 has
given way to an air of resignation. [t is
within this institutional context that
CAMPFIRE is being promoted.

Wote 1: This situatinn was further complicated with the amalgamatinn of Rural and District Councils
in 1993/%4 when some wards were merged intn one whilst others were sub-divided,

HE
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Figure I: Hierarchical Institutional Structure for Planning
within Communal Lands

PROVINCIAL DEVELOPMENT COMMITTEE
Comprising Provincicl Administrator (chalr),
Frovincial Heods of Government Ministiles and
Securty Organisations, Chief Executlve Oiflcers
of Rural/Cistict Councils, co-apted membears of
other organisations working within the Provinee

DISTRICT COUNCIL
comprising of WADC O choirpersons

BISTRICT DEVELOPMENT COMMITIEE
Comprising Distrlct Administrator {cheir),
Senior Executive Officer, District Heads of
overnment Ministries and Securlty Organlsations,
co-opted membears of Non-Govarnment Organisations

WARD
WADCO - comprising Ward Councillor (Chain,
chairparson and secratary of eqch ViDCO, 1 maember
sach from ZANUE-PF's Women's League and
Youth Brigodes

X &
VILLAGE
VIDCO - compnsing 4 vilope members, 1 msmizer each
frorn ZANU-PF s Women's League and Youth Bigodss
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Legislative Context

A number of Acts of Farliament
affect the structure, operation, and

ultimately, the success of CAMFFIRE.

The Parks and Wildlife Act 1975

It was through a 1982 Amendment to the
Parks and Wildlife Act that provision was
made for the Ministry of Environment
and Tourism to designate District
Councils as the “appropriate authority™
for wildlife on lands under their
responsibility. This Amendment
redressed the previously discriminatory
nature of the FParks and Wildlife Act
which had been targeted at the mainly
European “owmners and occupiers of
alienated land”. District Couneils, abmost
wholly cormprising communal lands,
were now pranted the same rights and
responsibilities accorded to European
farmers and ranchers.

Natural Resources Act 1941
The Natural Resources Act was
introduced in 1941 to * make provision
for the conservation and improvement of
the nabaral respurces of Rhodesia™.
Sections 50 and 51 of the Act allowed for
the appointment and composition of
“conservation commibiess” for areas of
land designated “Intensive conservation
argas”. The functions of such voluntary
committees were generally:
* o preserve, protect and improve the
natural resources in its area; and

* o inaugurate and undertake works for
the conservation and improvement of
soil and water rescurces in the area.

This piece of legislation, enacted during

12

the colonial eta, was directed at owners

of land and, hemce, by definition the

holders of alienated land (MNote 2},

However, the District Councils Act [as

amended in 1980] enabled the dMinister

of Local Government to “confer upon a

council in respect of its whole area...all

or any of the powers conferred npon a

conservation committee under the

Matural Respurces Act..”. A nohce

gazetted in 1980 conferred upon all

District Councils this power. Thus, a

Matural Resources Cormmittee was a

stafutory requiremnent in each District

Council. Its composition was

determined by Section 36 A of the

Dhstrict Councils Act which stated that

the minister responsible for the

administraton of the Natural Resources

Act should:

i. determine the number of members to
be appointed;

ii. appeoint half of the members [the
other half shall be councillors
appeinted by the council]; and

iil. approve the terms and condibions
upon which the commitice may
appoint sub-comrmittees.

Section 36 provided “that a council
shall not delegate ta a committee any
power to make by-lawa..” The Natural
Resources Commiltee was abviously
intended to be a technical body by
virtue of its composition, It was not
empowered o deal with matters
pertaining to the expenditure of
revenmes, whether these were derived
from the exploitation of natural
resources or not, However, it would be
the appropriate body to consider
questions relating to the sustainable use




of the wildlife resource and, for
example, the issuing of hunting permits.

Commundal Land Act 1982

and the Communal Land

Amendment Act 1985

The Communal Land Act 1382 and the
Cornmunal Land Amendment Act 1985
faid the foundations for raral
development in communal areas. The
1952 legislation transferred legal
authority over land allogation from
traditional leaders to Distnict Councils.
The 1985 Amendment enabled District
Coutweils to levy charges, or rates, “tor
any services, amenities, ur tacilities
provided by the state. whether.. such
service is used or not.” These
enactments facilitated the underlying
intenition of the government o
intrivduce the demarcation of arable and
grazing lands, and areas for rural
housing construction. For many local
people this was reminiscent of the series
of land Acts which supported the
celonial goverament's divisive land
palicy bebwean 1950 and 1964,

While the Prine Minister's 1954
directive sought to promote grassroots
development, the Communal Land
[Model] TLand Use and Conservation]
By-Laws 1983 authorised District
Councils to prepare and adopt
development plans of their own

volition. In preparing any plan, the
council was to seek the advice of those
regional officers of government
ministries tasked with land use
Planning. Mo mention was made of
consultation with local people, other
than the fact that when a plan had been
prepared and approved by the council, a
copy should be sent to the chairman of
every affected VIDX O who was given 30

days to consuit local inhabitants and
report back any objections to the plan (o
council, tagether with the identity of the
objectors,

Section 6 of the By-Laws stipulated the
“Contents of a Plan”. This covered
grazing areas, cultivation plots, and
"measures appropriate for the
conservation and proper use of any
wildlife in any grazing area”.
Unfortunakely, the rather autocratic
nature of these By-Laws tended to
preclude their potential to allow raral
people to make their own land use plans.

Rural District Councils Act 1988

The Rural District Councils Act of 1988
provided for the amalgamation of rural
councils (which were responsible for
commercial farming areas and their
service towns) with district councils
(responsible for cornmunal areas). The
Rural Pistrict Council emerging from
this amalgamation was empowered to be
a Natural Resources Conservation
Committee for the whole or any part of
its area which was declared an Intensive
Conservation Area by the minister
responsible for the administration of the
Mataral Resources Act. The Rural District
Councils Act further allowed for the
formation of sub-committees within one
or more wards within the council arvea, to
which all or any of the functions of the
conservation committee may be
delegated. The chairman of such a sub-
committee was ko be the councillor for
the ward, or one of them; and the
chairman of the Rural District Couneil
was to be an ex-officio member of every
such committee.

Section &8 allowed Rural District
Coungcils to make by-laws in relation to

13
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any matter specified in a schedule of the The legislation impinging upon

Act, The schedule made specific CAMPFIRE is ambiguous and certain
reference o the protection of commeon Acts contradict each ather, particularly
property; the prevention of damage to in regard to resource use. However, in
property where the inhabitants have a reality little reference is mada to these
common right, and the conservation ot official precepts,

natutral resources.,

Mirbe 2: With the amalgamation of Rural and Districl Councils under the Rural Dristrict Councils Act
1988, the Distdct Councils Act was repealed. Under the new Act any part of 2 Rural District Conneil
{RDC) area may now be legally designated an Intensive Congervation Area (FCA) for which the RDC
becomes the conservation committee. Implicll in this change is a shift in the voluntary status of

ICAx to a statutory one which would appear to recentralise rather than decentralise resource
management,

14
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Common

Resource

Management

T‘IE strategies adopted by individual
participants in CAMPFIRE will
depend upon their perception that the
costs incurred in “producng” wildlife are
more than offset by the bengfits received
in return. Patterns of interaction involve
not anly individuals” behaviour in relation
tg ome another but also their collective
behaviour in relation to the resource.
Some of this thinking has found its way
into official policy. Two government
staternents on wildlife utilisation issued in
1984 represent the official view as to what
was to happen in communal lands:

1. “Residents of communal lands will be
encouraged tn manaye wildlife for their
mun divect benefit and governtent witl
actively promole the appropriote
tnstitutions to achieve this”

2. “Wherenwr possible, alternative stralegies
to reduce conflict bettween people and
wilditfe will be exploved. This may
fnelude. . the development of appropriete
instifutions in communal lands so that
individual farmers affected Iy profiem
animals become the nain beneficiaries of
revenue earned from wildlife and part of the
deciston-making process.”

But whatever the intention, the
dichotomous nature of much of
Zimbabwe's institutional development,
fashioned by the political and economic
inheritance of the past, has imposed
significant constraints upoen the
promeotion of what the legislation lermed
an “appropriate institution”™.

Here it is necessary to identify two

distingt forms of public institution. Local
administration is usually accountable to
bureaucratic superiors and is represented
by staff of central government ministries.
By contrast, local government is
accountable to its constituency. Local
government institutions are ¢lected or
appointed and have authority to deal
with the development and regulatory
tasks. Tradiionally, chiefs held this
position, having been appointed by
virtue of their lineage. Subsequently.
District Councils azsumed this role
together with VIDCOs and WADCOs.
Their overall effectivetiess in this respect
has already been guestioned. When local
authorities have little finandial or
operational aulonomy they function for
all practical purposes as units of local
administration, that is, as branches of
central government.

Limitations on eftective grassroots
participation in institutiona! decision-
making is compounded by problems of
jurisdictional definibon arising from the
character of the resource. Academics
have made the point that each natural
resenirce has different local institutional
requirements because of the ways in
which resources and those who use and
manage them interact. This is a result of
the techmical and physical nature of each
resouiee; the characteristics of the users,
and the way in which their legal and
political environment can affect
decision-making arrangements; and the
subsequent patterns of interaction. For
example, fish are classified as a “fugitive
renewable” respurce. Their fugitive
nature has unique implicafions for the
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development of appropriate management
institutions, Researchers have noted that
if open access is to be converted to an
effeclive cummmon property regime, then
the existence of properly defined resource
buundaries, manageable resource size and
scope, and reliable data about the
condition of the resource are essential.

In the Zimbabwean eontext, wildlife
comprises 50meg species which reside
within a single jurisdiction [the term
“producer community” has been coined
although its relevance to existing
jurisdictional boundaries is ambigunus};
other species may range across the
jurisdiction of two or more producer
communities; and still others such as

elephant may roam across international
boundaries. The implications for
collection of reliable data adequate for the
sustainable utilisation of the resource
seem obvipus. However, it has been
argued that incal management has a
comparative advantage over centrally
managed systems in this respect.

The characteristics of the users 15 another
critical factor affecting the outcome of
COMUTON property resource management,
It is generally accepted that successful
COMUMUNity resource management will be
facilitated in those instances in which the
size of the user group is small, the users
are reasonably homogeneocus, and live
close to the rescurce.
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Social Organisation

T’his leads to consideration of
appropriate social organisation in
wildlife management. One of the
distinguishing features of collective acton
is that it is “self-managed”, nvolving
voluntary membership, government by
agreement, and social control by peer
pressure, Such organisations have the
potential to become recognised
institutions but, paradoxically, lack the
legitimacy and authonty accorded to local
administrations or local government for
resolving conflicts, There is an urgent
need to enable such organisations to be
able to draw up rules which effectively
institutionalise the resulubon of conflicts,

Moreover, membership organisations
have no recognised legal status.
Comumunities wishing to engage in
enterprises have to enter into agreements
regulating the rights and obiigations of
members which, in effect, means farming
an association recognised by law. Co-
operatives are attractive in this respect
and rmay be the only form of association
available to rural communities to satisly
this need. 1t is unfortunate that the
performance to date of co-operative
societies in Zimbabwe has been
uninspiring and this tends to be, with
some hotable exceptions, a world-wide
phenomenon. The potential of co-
operatives has been undermined by the
very feature which makes them more

apprupriate than membership
organisations as institutions - recognition
by the state. As the state penetrates the
countryside, there is a potential for
conflict as the centralising tendency of
government coliides with traditional
attachment to local autonomy.

It is questionable whether the criterion
that users live in close proximity to the
rescurce has any heurnistic value when
discussing fugitive resources such as
wildlife. Where common property
resourees are stakic Ehere is, at least,
some chance that the underlying
boundary conditions determined by
nature will concur with the jurisdictional
boundaries determining the legitimacy
pf the decision-making body. Wildlife is
a multi-jurisdiclional resource. As such,
whilst the underlying boundary
conditions may be definable in technical
terms of species composition and
numbers, the physical nature of the
animal is to ignore jurisdictional
boundaries. Consequently, wildlife as a
resource alfects, and is aficcted by, a
variety of user groups. Cne or more of
these user groups may be small and
reasonably homogeneous while others,
because of the nature of the resource,
will be larger and more heterogeneous.
These overlapping jurisdictions lead to
complex management problems which
in Hrn require innavative solutions.
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Institutional Restructuring

T'he complexity of the management
problem is exacerbated by the

historical development of the legal and
political environment in which the users
reside. When the European settlers
moved into the country, the resident
Shona were organised under fragmented
polities or chietdoms; the Ndebele were
under more centralised rule. The
boundaries of the various polities and
the sub-divisions within them were
contiguous and constituted defined
jurisdictions. Changes in land
distribution wrought by the qolonial
government destroyved much of this
institutional strscture and critically
undermined the autonomy of traditional
leadership. Subsequently, the provisions
of the Native Councils Act 1937 and the
African Coundils Act 1957 sought to
integrate traditional leadership within
the bureaucracy of the gettler
adminmistration. However, the
appointment of the MNative
Cormmissioner [later, the Dhstrict
Commissioner] as the secretary to all
such councils ensured strong
representation of, and control by, central
government.

The “community development”
approach, introduced in the 196{s as an
attempt to divert attention away from
growing African nationalism,
encouraged the development of African
Counwils, Government provided small
grants to facilitate minor infrastructural
development. The power of chiefs to
allocate land and preside owver

cummunit}-' courts was retarned o themn.

However, the councils and the restored
power of the chiefs only marginally
reduced the power of the District
Commissioners who continued g

deminate decision-making. This
alternating empowerment and
emasculation of traditional authority hasg
played a significant role in the confusion
surrounding subsequent institutiona)
AITANZEMENtS,

Independetive provided the oppotiuntty
to redefine and rename administrative
and political jurisdictions. The 174 Tribal
Trust Landz were renamed Communal
Land=s whilst the 247 African Councils
were abolished and veplaced by 55
Distrct Councils, District Councils
comprise the elected chairpersons from
the WA Oz within each council area,
but they did not become autonomous
local government entities. The role of the
District Administrator [DA] was pivotal
in this respect and closely paralleled that
of the District Commissioner in the
former African Councils. The XA was
the chief executive officer of the council
and was appointed by the Ministry of
Local Government. Whilst they were
expected to play an advisory role, DMAs
were aceountable only to the ministry
that appointed them,

In terms of the Districl Councils Act, a
council was required to delegate all
administrative and executive duties to
its staff whilst it dealt with matters of
policy and tulfiled deliberative and
legislative functions. The potential for
conflict was great. On the one hand, Das
were Lo implement government policy,
whilst om the other hand they were
expected to act in an advisory capacity,
“guiding the hand of council”.

The role of traditional leaders was
undermined yet again with the creation
of District Couneils. Powers to allocate

18
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land and to deal with other aspects of

resource management were vested in the
Mistrict Couneil. The iogposition of
VIDCO and WADCQ structures led in
many cases to the exclusion of traditional
leaders from the planning and decision-
making process which was, and remains, a
source of conflict. Although ostensibly
democratically elected, the legitimacy of
the new leaders has yet ta be sanctioned
by their constituency. This will remain the
case while the new struchures cantinue to
be seen as instruments of local
administration. This is a critical constraint
affecting the evolution of effective
nrganisational or institutional
arrangements and it is aggravated by the
multiqjurisdictional nature of the resource.
Successiul cormmon property resource
management reguires some form of
organisation recognised by the
community of users as legitimate to effect
rules and regulations that determine who
decides what in relation to whom,

The potential for appropriate institutional
development at the local level 1z
constrained further by decisions which
originate from cutside the community of
users. External influence threatens the
homogeneity of local institutions. Where
such influence is domineering, it
undermines local government and
replaces it with local administration
which is unlikelv to veceive popular
sUpport.

For example, in Zimbabwe, the state
continues to determine the sustainability
of consumptive uses of wildlife resources
in communal areas although producer
communities arc being encouraged to
determine their own annual offtakes with
the guidance of the Wild Life Department.
Freviously, revenues from safari hunting
in communal lands accrued to central
government gn the principle that such

reveriues would be returned to Dhstrict
Councils io linance development projects
plammed by them and approved by the
Ministry of Local Governmenl and the
Wild Lite Department. These revenues
had the potential to form a significant
part of District Council income. For
example, the budgeted wildlife revenues
for Nyaminyamt District Council, the
first district to receive appropnate
authority status in November 1988,
represented 63 per cent and 59 per cent of
its total budgeted revenues in the fiscal
years 1984 /5 and 1985/ 6 Tespectively. In
practice, less than 50 per cent of wildlife
revenues found their way back to
producer districts.

As we have seen, District Councils were
responsible for approving annual
development plans co-crdinated by the
District Development Committee and,
progressively, were expected to generate
their own revenue to effect these plans.
Ministry policy was to phase out the
grant awarded to District Councils o
cover recurtent expenditure. This fact,
coupled with the significant contribubion
wildbfe revenues make to District
Council income, consttuted a
disincentive for Districtk Councils to
devolve these revermes to lower-tier
structures such as producer
communities.

The potentia} for District Councils to be
coerced by their executive [the DAs] lo
capture the revenue from wildlife for
budgetary purposes was recognised
prior to the implementation of the
programme. In response, discussions
btetween the Ministry of Environment
and Tourism and the Ministry of Local
Governtnent culminaled in the issue of a
government circular to all Distriet
Councils with appropriate authority
status, Thiz stated:
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“It is generally agrecd that af the tolal
fwitdfifel revenues received, 15 per cont
should meet central adwimisirative costs, 35
per cenit for vanagement, that 13, for the
pravision of roads, fencing, weler points, law
enforcesmeni ete., and that the rewmaining 5
per cent goes direct fo the local community
These percentages ave, hnvever, only @ guide
a5 erck council should determine such
sperdmg ot tfs oun fecal crhreumstances”
{INote 31

Local community was defined as the
community where wildlife is resident
and protected. The manmer in which
benefits would go direct to the loca!
comtmunity was not further elaborated.

In the initial stages of CAMPFPFIRE little, if
any, effort was made to secure the co-
operation of the Ministry of Local
Covernment. This is not unusual in
Zimbabwe. There tends to be a lack of co-

ordination between, and even within
ministries, not least because of the
namber of conflicts which arise between
the various administrative divisions and
levels. The Ministry of Local
Government is the ministrv responsible
for Dhistrict Councils whilst the Ministry
of Environment and Tourism is the
ministry responsible for the
administration of the Farks and Wildlife
Act under which appropriate authority is
granted to District Councils. Within the
Ministry of Environment and Tourism
are two departments: the Wild Life
Department, and the Natural Resources
Board, which plays a significant role in
determining the composition of the
District Council's Natural Resources
Committee responsible for the technical
aspects of natural resources
management. What is immediately
striking is the lack of any liaison between
thege two departments.

Mobe 3: Thege guidelines were redefined in 1994 when Councils were expacted bo retain no more
than 20% of wildlife revenues of which a maximum 5% was 10 support Council administratlon costs
and up to 15% ho manage the cemtral functiona of 1he Coundl's CAMPFEIRE programme - baining,

audiling, marketing,
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Wild Life Department
Guidelines

An atternpt to address the problem
of poar co-ordination has been
made with the appeintment of
CAMPEIRE liaison officers within the
Ministry of Environment and Tourism
and the Ministry of Local Governrment.
RE::Entl}rf the Wild Life Department was
asked] by the Ministry of Local
Government to provide a sel of
guidelines as a preface to a Ministry of
Local Government handbook for District
Councils with appropriate authorty.

Understandably, these guidelines
embodied a number of principles clearly
written from the perspective of the Wild
Life Depariment and were contentious
from the point of view of the Minisiry of
L.ocal Government. The tirst principle
was that bencfits should be returned to
producer communities - councils being,
required to return at least 50 per cent (but
sec¢ Note 3) af the gross revenue from
wildlife to the community which
produced it - usually meaning where it
was shot. The nieed to aveid an autocratic
approach, whilst at the same tirme
wishing to forestall the potential tor
District Councils to act in the role of local
administration, is an obyious dilemma
for the implementing agencies.

The second principle stipulated by the
guidelines is that producer communities
should be small and homogeneous,
Senior Wild Life Department officials
have sugpested that the ideal size for a
producer community is 100 to 200
houschoids because this is larpe enough
tor a wildlife programme, and small
encugh for all households to be involved

in the programme and accountable for it
The vriginal CAMPFIRE plan proposed
cominunal resource areas with clearly
defined boundaries. Such thecretical
supgestions satisfy some of the ¢rteria
tor successful common property resource
managgment, but they are al variance
with the currently accepted view that the
existing ward or village be the relevant
unit of management, A ward has been
defined by government as a sub-division
of a district representing six villages,
each comprising approximately 100
households. Any suggestion of further
fragrnenling or aggregating the
junisdictional boundaries will stmply add
ta the bemusement of the people iving in
those areas.

A third principle was that producer
commurnities must be given the full
choice of how to spend their money,
including both projects and cash
pavments. Where communities value
cash above projects, they should be
aliowed cash. It is enlightening to note
the apptoach of the Ministry of Local
Government to this matter. Closing the
first AGM of the CAMFPFIRE Association,
an association of Distriet Councils with
appropriate authority, e Minister of
Local Government said:

"The producer communities {must] decide far
thewsetoes hote o allocate these benefits.,
Here they must be allowed g full chotee of
options twhose aim 15 fo improve the well-
being of the people by previding divec!
benefits: Hrrough inproved social seroices
fike schools, clitics: imfrastructural projects
like weler, grinding mills efc.; or by paying
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cash ditndends where this is felt extremely
necessary. Cowncils must assist dhe
producer communities v identifying projects
that adiress their felt needs so thaf this
sowurce of stew ivealth ts nat puil fo waake.”

(Emphasis added)

It is acknowledged that significant
inrpads have been made towards a
common understanding of the nature of
CAMPEIRE, but the definition of "direct
benefits” 1s likely to remain a contentions
issue. Ultimately, the success of
CAMPFIRE will depend upon the
communities affected by the resources,
those incurring the direct costs becoming
the decision-makers. A complex
institutional structure for CAMFFIRE
appears to be unfolding in the districts
{see Figure 2),

The evolution of institutions in districts
with appropriate authornty status has
tended to parallel the institutional
framework introduced in 1984. A notable
exception, however, is that the
composition of village and ward wildlife
commiltees has generally included
traditional leaders alongside the new
leadess. [n some areas these new
comimitiees are sub-committees of the
existing VID{COs and WADCOs, In other
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areas they are independent bodies, either
because of the conflicts noted elsewhere
or, rnore usually, because effective VIO
or WADCO organisation does not exist. In
any event, Ward Wildlife Comimittees arc
invariably sub-committees of newly-
established committees of coundil,
generally known as District Wildlife
Committees.

This raises the question of whether or not
Distrzct Wildlife Comimittees are
synonymous with the statutery Natural
Resource Conservation Committees, The
Ministry of Local Government certainly
sees the statutory committees as the
representative bodies for the promotion of
CAMPFIRE and has referred to the Village
Wildlife Committees and the Ward
Wildlife Commilttees as “the already
established local government structures”.
As already noted, in terms of existing
legislation the Natural Kesources
Conservaiion Committee is a purely
terhnical body and has no authority to
determine the expenditure of revenues.
The potential for conflict between the
District Witdlife Committee/ Natural
Respurces Conservabon Committes and
the District Council, whoe have the
authority to determing revenue
expenditure, is obvious.




Figure 2: Current institutional skructutes developing in ‘CAMPFIRE’
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Future Prospects

T’he replication of committees in the
villages and wards of CAMPFIRE
districts appears to be counter-productive.
It could be argued that resources would be
used more efficiently if the participating
agencies concenltrated their efforts in
supporting VIDCOs and WA COs, the
developmental committees introduced in
1984. It is important to realise, however,
that the 1984 directive was issued at a time
when the ideglogy of the one-party state
wag convinging, at a hme when the
thetorie inferred the people and the party
were synonymous. A clear indication of
this belief was the automatic inclusion of
one member from each of the ruling
party’s Youth Brigades and Women's
League in the ¥IDCO. An implicit
acknowledgement of the failure of the
Marxist-Leninist doetrine under which
Zimbabwe was ostensibly muled for the
first 10 years after Independence is
apparent in the subsequent adoption of an
economic struchural adjustment
programme facilitating a free market
eronomy. Af a time when rural
communities are being urged to form
economic institutions, and not to wait for
governmett handouts, VIDCOs and
WADCOs may increasingly be perceived
as obgolete “political” bodies,

It is argued here that formation of Village
Wildlife Committees and Ward Wildlife
Commiktees as economic insttutions is
conzonant with the current pelitical and
economic climate, A prowing awareness of
the economic nature of these insttutions,
which implies the sharing of costs and
benefits, will lead inevitably to the
realisation by people of their participatory
rights. Blected representatives will have a
mandate from their constituents, which
they will have to exercise if they wish to

retain oftice, This is the important process
of empowerment, and it can only come
from below. Previously, VIDCOs have
becn elected by communities which had
no clear understanding of their function.
In any event, such committees had little or
no resources ta enable them to function.
Consequently, elected representatives were
reparded as politically expedient
requirements of central government,
ineffective messengers in a largely one-
way, top-down process imposed upon
rural communities. The advent of
economic instituticns is likely to see
communities demand accountable
representabon.

A fundamenial requirement of an effective
mshtubon is a set of Tules which
establishes an authority struchure whose
legitimacy is recoghised and accepted,
both by those governed by the rules and
by the state. The Rural District Councils
Act of 1988 allows Rural District Councils
ko make by-laws for any part of the
council area, it is argued that an egsential
element for institutions successfully
managing common property resource
programmes is {0 have their rights to
organise recognised by central
government. Howewver, it would be
difficult for local appropriators to sustkain
a rule-gaverned common property
resource programme over the long-term if
central government officials presume that
only they can set the rules. What is
required then, is for Rural District
Coundils o be allowed to adopt, or give at
least minimal recognition to, by-laws
originated by producer commumnities. This
would provide the context within which
local institutions could realise their
autonomy and confer legitimacy upon
local leadership.
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