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in Woodlands of Southern Africa

Southern Africa is essentially a woodland region. The woodlands are home to some of

the largest herds of wildlife in the world, support a vast livestock industry, play a

pivotal role in the hydrological functioning of the region, support the livelihoods of

millions of people through agriculture, forest products and other services. However,

there is scanty scientific information to guide their development and management.

Given the numerous end uses and many stakeholders, it is not possible to rely

exclusively on conventional forestry approaches and tools to manage the woodlands.

This book highlights different facets of local community governance of  woodlands.

The outcomes for people and forest are often dependent on local institutional

arrangements (rules, regulations, organisational dynamics). The book explores the

role of local institutional arrangements in woodland management, in community-based

approaches and in conflict resolution.

It documents  approaches and tools to reconcile the demands of the three key

stakeholders on the woodlands (the local communities, government and private sector)

in the framework of the three prominent rural development goals of food security,

increased rural incomes and biodiversity or forest conservation. It also highlights

tradeoffs between the goals and between five potential woodland management options

by: (i) local communities, as a result of devolution of authority and management from

central government, (ii) government but with a strict biodiversity conservation focus,

(iii) government  with  access given to local communities for basic needs, (iv)

government with a combined conservation focus and limited local community access

for basic needs, and (v)  perpetuating the present situation of open access.
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Foreword

For many decades Southern African governments invested heavily in expanding their
forest estates through plantations of exotic tree species, building a wood processing
industry for both plantation and natural forest roundwood, providing the supporting
infrastructure for this through training, research, management and administration.
Research and training at all levels was dominated by plantation forestry. The focus in
management was trees or forests, their industry and markets. This focus diminished
attention of forestry institutions to non-industrial forestry, with the exception of managing
water catchment forests.

This state of affairs was disturbed by the awareness campaigns for an impending
fuelwood crisis in Africa in the 1960s and 70s. This shifted the attention of foresters
from industrial forestry to local communities. We saw increased investments in improved
charcoal and cooking stoves as well as in local community initiatives in tree planting
known by such names as village forestry, local community forests, village woodlots, and
urban fuelwood plantations. However, no significant progress was made in getting rural
communities to adopt more efficient fuelwood stoves. Worse still many of the tree
planting initiatives at both the local community and central government levels failed.
Gradually the focus returned to industrial roundwood production, processing and trade.

In the recent past, international initiatives related to increased democracy, property
rights and good governance alongside economic reforms to revamp ailing economies in
most of Sub-Sahara African countries have seen another shift in forestry towards local
communities. This time the focus is on devolving, from central government, the
management of the natural forests to the local communities and that of the plantation
forests to the private sector. The aim is to decrease central government involvement
in primary forest production, wood processing and trade. However, central government
remains the custodian of national forestry policy and legislation.

The incorporation of local communities in managing natural forests is very challenging.
Firstly, we do not have sufficient information to guide management of these resources
to meet not only the myriad of the needs of these communities, but also those of other
national stakeholders and the international community. Secondly, the natural forests
have to be managed and used in the overall context of rural development. The implication
is that whereas in government the focus was geared towards forestry sector goals, at
the rural community level an approach that integrates forestry with other rural livelihood
options is essential. The local communities are primarily engaged in agriculture and
livestock husbandry. The forests supply key basic needs such as those related to energy,
habitat construction, pasture for domestic animals and wild foods. There are other
sources of livelihood including off-farm employment and small businesses. The challenge
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facing rural development planners is that of planning natural forest management in the
context of all these livelihood options.

Thirdly, the countries in the region have been implementing economic reforms
known as structural adjustment programmes (SAPs) and largely backed by foreign
financial institutions. These reforms started to be implemented in Malawi, Tanzania,
Mozambique and Zimbabwe in respectively 1980, 1986, 1987 and 1991. These reforms
are ongoing but in the form of Poverty Reduction Strategy Programmes (PRSPs). The
latter aims to correct shortcomings of the SAPs, specifically in the provision of social
services and ensuring community involvement in the development process.  The PRSPs
then define the environment for natural forest management.

The above three observations dictate a shift in both thinking and conduct of
forestry business. More attention has to be given to the management of the more
abundant forest resources in our countries—the natural forests, and not the plantations—
and in the context of integrated rural development. This is a serious challenge since
forests in this region have not been managed this way.

This book is very timely because there is increasing desire by central governments
to devolve ownership and management of natural forests to local communities as well
as to use these resources as one of the measures to alleviate rural poverty. The book is
a compilation of results of research that attempts to shed light on these issues, specifically
providing information and tools that have potential to guide planning and sustainable
management of the vast woodlands in Southern Africa. By first taking stock of the way
the communities are ‘managing’ this resource, the problems they are facing, and other
relevant issues, the book provides insights on what we can build on. Further, the book
provides us with a good account on how the forestry sector has evolved and how it can
evolve in the present socio-economic environment. This provides us with potentially
useful scenarios for planning as well as alternative forest management options.

However, as one of the initial efforts in this direction, the book opens up challenges
to scientists and practitioners to repackage some of the information for immediate
use as well as to do more to bridge the gaps identified by this research.

Enos Shumba Arlito Cuco
Manager Director
Forestry Commission Directorate of Forestry and Wildlife
Zimbabwe Mozambique

Said Iddi Kenneth Nyasulu
Director Director
Forestry and Beekeeping Division Forest Department
Tanzania Malawi



1.
The challenge to natural forest
management in Sub-Saharan Africa rural
development: Experiences from the
miombo woodlands of Southern Africa

G. Kowero

1. A BRIEF OVERVIEW OF NATURAL FOREST ESTATE AND
MANAGEMENT IN SUB-SAHARAN AFRICA

Forest resources have significantly contributed to the economic development of many
developed countries, like Finland, that are richly endowed with them. One would
therefore expect the vast forest resources in many Sub-Sahara African (SSA) countries
to present opportunities to further economic development on the sub-continent.
According to FAO (2001) Africa has about 650 million hectares of forests (almost all of
it located in the tropics) or 0.85 hectares per capita (very close to the world average).
This represents about 17% of the world forest resources. About one percent of the
forest estate is plantation forest. These forests are distributed as follows: Central
Africa (56.5%), Southern Africa (30.0%), East Africa (23.0%), Africa- Small Islands
(20.1%), West Africa (11.6%) and North Africa (1.0%). The net change in forest area is
the highest in the world, estimated at -0.78% annually or a loss of 5.3 million hectares
per year.

However, as noted by FAO (2001), most of the natural forest estate is not under
any known management plan.  National level information on the forest area covered
by a formal nationally approved management plan continues to be scanty on the sub-
continent. While undertaking the “Global Forest Resources Assessment 2000”, FAO
(2001) reports that only 3 out of 16 countries in West Africa could supply such
information. Virtually none of the countries in Central, East and Southern Africa supplied
full information; several had partial information. However, many countries have
management plans for some of their natural forest reserves and wildlife management
areas. The picture is that of large unmanaged tracts of natural forest resource in SSA
that we do not know much about, but which support the bulk of the SSA human and
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animal population as well as economic growth. In other words, SSA continues to face a
daunting challenge of how to manage and conserve about a quarter of its land area
that is wooded or forested in the face of increasing demands for land for agriculture
and livestock production, infrastructure development and specific demands on these
forest resources for energy, construction material and other livelihood needs.

More than 70% of the population in Africa lives in rural areas and depend very
much on these resources. The urban population is directly and indirectly linked to
these resources in terms of water and hydroelectricity supplies, fuelwood, food,
medicines, construction timber and furniture. Of the 28 countries in the world in
which forestry contributes at least 10% towards the national gross domestic product,
18 are in Africa (Kowero et al. 2001). Sub-Saharan Africa has 47 countries, 46 classified
as developing, of which nineteen feature among the 25 poorest countries in the world.
Only the Republic of South Africa is industrial (TAC Secretariat 2001).  Of the 626 million
inhabitants of SSA, 61% depend on agriculture and 34% are undernourished (FAO 2000a).
In the period 1977-97 agricultural production grew at an average of 2.7% per year while
annual population growth in the last three decades has been at between 2.4 and 2.9 %
(FAO 2000b). Population growth has in most cases outpaced growth in agricultural
production. This has increased hunger, poverty and environmental degradation. The
increasing human population pressure has led to overexploitation of the forests for
both commercial and household products, and excising the forests for cropland. Further,
increasing livestock pressure has led to overgrazing in forests, woodlands and grasslands.
The human and animal population pressure continues to drain nutrients from forest soils,
exacerbate soil erosion, accelerate water run-off, and increase siltation of rivers and
dams, among many other adverse effects. Apart from human and animal population
growth, other factors that contribute to the deforestation of African forests include
fires, urbanization, mining, road infrastructure, droughts, floods, settlements for
migrating people, and conflicts. Commercial timber logging generally leads to forest
degradation when it is selective, but its supporting infrastructure often leads to
deforestation. There is growing and undeniable evidence of the negative impact of
natural forest degradation on the livelihoods of the rural poor and the environment at
large.

The forests are therefore an integral part of the economic, social, cultural and
spiritual life of many Africans. This realization has ushered in new approaches and
challenges to economic development with forest resources being an integral part of
rural development. However, the links between sustainable use of natural forest
resources and poverty reduction are not always well understood among development
professionals and policy makers. While forest conditions affect opportunities for
national development, the development process shapes what these forest conditions
are, and what they will become. The use, development, and conditions of forests are
fundamental consequences of the wider configuration of national policy and economic
development. National development is constantly creating incentives and capacities
to exploit and enhance forest resources. Economic growth and social conditions tend
to shift the location and composition of forest resources. Understanding how national
policies affect forests provides the basis for achieving desired types of forest conditions,
including the aggregate contributions they provide, and the required trade-off with
other national objectives.

Another development in SSA is the increasing shift away from the centralised and
state-driven forest and woodland management of the colonial and post-independence
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periods towards decentralised, and mainly community-based regimes. This move is
part of the very much externally driven democratization process on the sub-continent
that, among other things, encourages peoples’ participation in decision-making. We
see more involvement of local communities and private sector in natural forest issues,
although on the ground SSA has a long way to go in getting these two stakeholders to
manage a significant part of its natural forests. Forestry is gradually shifting from a
practice with trees or forests at the center to a people-centered practice. This has
therefore introduced a new challenge to the conventional way of managing forests,
with the trees and industry at the center.

2. THE MIOMBO WOODLANDS OF SOUTHERN AFRICA
This book is based on research on the miombo woodlands of Southern Africa that
evaluated local community participation in natural forest management as well as how
macroeconomic policies and sectoral government policies have shaped forestry and
their potential for guiding forestry interventions in rural development. The lessons
learnt from the miombo woodlands could be of use in guiding the management of
other natural forests. Miombo woodland is one of the most extensive dry forest
vegetation types in Africa occurring in seven countries in eastern, central and southern
Africa; namely Angola, Malawi, Mozambique, Tanzania, Zaire, Zambia and Zimbabwe
(White 1983). They occupy an area of about 2.7 million square kilometres, almost equal
to the combined land area of Mozambique, Malawi, Zimbabwe, Tanzania and Zambia.
Miombo woodland is dominated by the legume family Caesalpiniaceae with the most
important tree species being those of Brachystegia, either alone or with Julbernardia,
and Isoberlinia (Celander 1983; Lind & Morrison 1974 ; White 1983). The miombo sensu
stricto is therefore dominated by tree species in the sub-family Caesalpinoidea of the
Leguminosea family.

In a recent treatise commissioned by The World Wide Fund for Nature (WWF)
(WWF-SARPO, 2001), the miombo has been defined as an ecoregion complex (see
Figs. 1 and 2) dominated by the miombo sensu stricto and related dry woodlands,
namely the Baikiae and Colophospermum woodlands which are slightly less dense but
function similarly in an ecological sense to the miombo sensu stricto. Interestingly
enough, the two genera Baikiea and Colophospermum are also in the sub-family
Ceasalpinoidea. Taken together, the ecoregion is home to the largest remaining ‘herds
of large mammals valuable for tourism’, protects the catchments of Southern Africa’s
great rivers, and play a significant role in the hydrological functioning of the region
and by extension a major component of the life support system to the 120 million
people of Southern Africa of which some 70 million interact with and influence the
miombo ecoregion. Its grass and herb dominated under-story is the bedrock of the
livestock industry and its nutrient cycling function has underpinned traditional shifting
cultivation agriculture which has been rendered ecologically unsustainable in a number
of places within the ecoregion, by population pressure, lack of land for shifting
cultivation and therefore much shorter fallow periods than before.

The potential for these woodlands in socio-economic development of the miombo
eco-region has scarcely been exploited and yet the woodlands are rapidly being lost
through:

• agriculture expansion, the leading cause for deforestation,
• overgrazing that reduces the quality of the woodlands,
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Figure 1. Miombo Ecoregion Boundaries

Source: WWF-SARPO (2001)



5G. Kowero

Figure 2. Miombo Ecoregion Vegetation Types

Source: WWF-SARPO (2001)
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• fuelwood collection that impairs the quality of the woodlands and has resulted
into massive deforestation especially in areas where charcoal production is
prevalent,

• over-exploitation of important tree and animal species and
• uncontrolled burning that is increasingly becoming a feature of the woodlands.

All these combine to rapidly diminish the quantity and quality of the woodlands.

The critical factors that shape socio-economic developments based on the
woodlands include:

• poor soils that limit nutrient availability,
• low and erratic rainfall,
• low value woodland products,
• inadequate knowledge on the functioning of the woodland,
• increasing human and animal populations,
• declining agricultural potential,
• high incidences of HIV/AIDS, malaria and other diseases in the ecoregion, and
• increasing poverty.

The implication of these features is that even if the woodlands were to give way
to agriculture, as they might eventually do, crop production shall be constrained by
inadequate and unreliable rains, as well as inadequate agricultural inputs to the poor
soils due to extensive poverty. The low value of woodland products could constrain
woodland conservation. The high incidences of HIV/AIDS and related pandemics hold
potential to drastically alter the demography of the region, reduce agricultural
production and increase poverty. Since human interventions in the woodlands are
gender specific, changes in the demographics of the region might impact on the
woodlands in ways that mirror the roles of men, women and children in these resources.

All these factors present tremendous challenges to rural development that could
lift the rural communities in the miombo ecoregion out of poverty.

3. ORGANISATION OF THE BOOK
The first part of the book presents papers that summarise experiences with community
based management of woodlands, and provides case studies of different facets of
local governance related to woodlands. It considers how institutional arrangements
change, the factors influencing change, the factors that lead to successful management
of natural resources and conflict issues. Local community involvement in forest
management has not been part of mainstream forestry - it is an important departure
in terms of natural forest management, away from the allowable cut goal in management
(largely targeted at the industry) to a goal that seeks to satisfy a myriad demands on of
needs on these resources by many stakeholders.

The second and third parts of the book deal with the policy environment in which
forestry business is conducted. This environment has changed substantially over the
years. Most SSA countries have, in the framework of Tropical Forests Action Plans
(TFAP), National Forests Action Plans (NFAP), Natioanl Environmental Action Plans
(NEAP), Forestry Master Plans, National Forest Plans (NFPs) etc., revised their forest
policies and/or forest laws and regulatory instruments that guide forestry development.
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Further, due to declining economic development nearly all SSA countries embarked on
economic reforms aimed at turning their economies around. These started in the
1980s as Structural Adjustment Programmes (SAPs), which have now been reformulated
as Poverty Reduction Strategy Papers (PRSPs). The latter take into account society
wide issues that SAPs neglected and therefore contributed to the failure of these
policies in terms of containing deforestation and poverty, among others.

The second part of the book provides a review of key land based sectoral policies,
namely, land, agriculture and forestry, their evolution and how this shaped developments
in forestry. This also explores gender relationships and roles in use of woodlands, and
investigates how policies guiding economic development have differential impacts on
men and women at the local level. The third part of the book takes this a step further
by examining the potential impacts, on rural livelihoods and forest condition, of selected
policy instruments in the sectoral policies as well as in the macroeconomic policies
(i.e., in the PRSPs). This is done through modeling. The aim of both parts two and
three of the book is to facilitate natural forest planning by provide tools for both
natural forest planning and management.

We are comfortable with planning and managing forest plantations. There are
standard texts, guidelines, and experiences that have guided this practice for decades
in southern Africa. We have fewer problems with planning and managing industrial
natural forests guided by the allowable cut principle. The forest industry has since the
colonial times thrived on valuable hardwoods from the natural forests. The cutting
cycle has guided management where these resources were and continue to be harvested
legally. However, we have serious problems with managing natural forests for non-
industrial purposes and with local communities as the main client.

The woodlands, unlike industrial plantations and forests, have numerous local
users. Their demands and behaviour are quite different from that of industry. While
the industry might demand a certain volume of wood per day or week, communities
have varying demands on the woodlands and some are not on a daily basis like firewood,
but are seasonal, like wild fruits. Also their dependence on the woodlands is partial
while some industries depend fully on the resources for their survival. Further, many
rural communities are agricultural, with both crops and livestock that take most of
their labour and other resources.

This book provides insights on the compatibility, at the household level, of
agriculture, livestock husbandry and woodland exploitation, the main household
activities in the ecoregion. This way the book provides guidance on how to reconcile
the demands of the three key stakeholders on the woodlands (the local communities,
government and private sector) and guided by the three prominent rural development
goals of food security, increased rural incomes and biodiversity or forest conservation.
This way the book provides information and tools that could be used in planning rural
development, by for example identifying the tradeoffs between the three goals and
the potential implications of serious health problems like HIV/AIDS and malaria that
constrain rural labour supply and impair agricultural production and other undertakings.

Further, the increased involvement of local communities in natural forest ownership
and management has apparently been more at the rhetoric level and less on how this
can be done and in a scientific way. Each of the stakeholders could manage the resource
alone taking into account its area of comparative advantage, for example the
government managing water catchment forests. Alternatively the stakeholders can
manage the resources jointly. Stakeholders might wish to give more priority in



8 THE CHALLENGE TO NATURAL FOREST MANAGEMENT IN SUB-SAHARAN AFRICA RURAL DEVELOPMENT

management to some goals in management, like biodiversity conservation.  In other
cases the forests might have to continue as open access resources. All this creates
scope for different forest management options. The book provides information on
how to select the most appropriate woodland management regime and this is illustrated
by case studies that have employed a system dynamics approach to the problem. In
this way the book sheds light on the suitability or desirability of decentralization or
devolution of ownership and management of the woodlands from central government
to rural communities and private sector. It does so by highlighting the potential
implications of each management regime on employment creation, woodland area
converted to cropland, proportion of woodland that is eventually managed on a
sustainable basis, and benefits to each stakeholder from the woodlands, agriculture and
livestock production, and off-farm employment, among others.

As a whole the book is written for various audiences. Those interested in local
institutions and governance issues can be contented with  Part I, while those interested
in policy analysis will find Part II and Part III more appealing. Academicians and
researchers shall find the models exciting, while policy makers shall find the summaries
for Part I, II and III and the text in general useful. The lay reader will find most of the
text easy to follow.
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2.
Overview1: Institutional arrangements
for managing woodlands

B.M. Campbell, S. Shackleton and E. Wollenberg

1. HOW IS DEVOLUTION FARING?
This section touches on how natural forest resources are being managed at the local
community level, in what is popularly known as community based natural resources
management (CBNRM). Case studies were made on CBRM projects in Malawi, Tanzania
and Zimbabwe, with additional material derived from another five countries. There
are undoubtedly some notable successes in CBNRM. Emerging results from Babati in
Tanzania, suggest that the shift of control from central government to local communities
has seen a turn around in the resource base, from degraded and overused woodland to
regenerating woodland with a set of rules governing use (Chapter 3).2  CBNRM in
Tanzania builds on the rather unique and favourable local situation in that decentralized
government allows the village to own property in its own right as a corporate entity.
For Malawi, success in the regulation of uses and users is not universally associated
with any particular type of property rights regime.3  Communal property, private property
and government property have all been associated both with success and failure – a
simple one-to-one relationship between property regimes and outcomes is not apparent.

Despite the successes, we suggest that there is a fair degree of misplaced optimism
about common property resource (CPR) systems.4  In investigating common property
issues for woodlands in communal areas in Zimbabwe, where people rely heavily on
woodland resources, we are struck by the numerous case studies showing a breakdown
of local institutions for CPR management (Chapter 4), and the lack of any emerging
alternative institutions for such management. Weak or weakening local institutions is
a theme running throughout the research papers. There are a number of contributing
factors to this phenomenon, including the lack of an enabling policy environment,
household strategies of poor people with few alternatives but to exploit woodlands
unsustainably, marked and increasing differentiation of households within communities
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which places pressures on CPR institutions, lack of legitimate local institutions, and
various features of the resources. There is not much evidence to suggest that moving
the locus of governance closer to the people means that resource management is
more cost-effective. Communities will need similar levels of inputs to those required
by other stakeholders in order to effectively manage natural resources, and there will
be considerable transaction costs.

We argue that the formal rule-based systems which form the cornerstones of
proposed CPR systems are far removed from the current institutional systems, which
are based on a complex of norm-based controls, the formulation and enforcement of
which are steeped in subtle and elaborate processes. For example, resource use
boundaries for local management remain a thorny question – while the literature
espouses clear boundaries and clear user groups, in reality this is often impossible to
achieve. We suggest that advocacy of CPR and CBNRM systems has to be tempered
with critical analysis.

2. DEVOLUTION AND THE ROLE OF CENTRAL STATE
Devolution involves the transfer of authority over natural resource decision-making
and benefits from central state to local actors. The state, however, has a number of
important roles (e.g. including protecting wider ‘public goods’ {watersheds, biodiversity,
carbon sinks and other ecological services}, facilitating and regulating private activity,
mediating conflict). We recognise these roles but question whether in practice a balance
has been achieved between local and ‘wider’ interests and objectives in implementation.
Too often the notion of conservation as a ‘public interest’ area or the need to achieve
national economic development goals have been manipulated to serve the interests of
NR departments and to legitimise their actions, usually to the detriment of local
livelihood systems and the real choices available to people. Overall, the case studies
showed that, despite rhetoric to the contrary, central authorities continued to drive
the NRM agenda.

3. HAS DEVOLUTION WORKED FOR LOCAL PEOPLE?
In many cases, local people’s views were that devolution policies had yielded only
limited benefit for them. However, in addition to the material benefits, devolution
also indirectly provided other benefits. Local people previously considered poachers,
criminals and squatters were now seen as legitimate resource users in a number of
sites. Donors, NGOs, government service providers and, in some countries, the private
sector consequently took more notice of these users and provided assistance to them
including technical, managerial and community capacity building, small enterprise
development (e.g. bee keeping in Malawi, tourism ventures in Namibia). Devolution
opened channels for rural dwellers to communicate their priorities to government
decision-makers and in some places improved community-government relations
(although in many sites suspicion continued to exist).

Can sustainable forest management succeed without linking it to improvement in
agricultural productivity and to the constraints and opportunities offered by the wider
economy? This is a thorny issue – as researchers and development practitioners interested
in forests we may be moving in a limited direction – forest-based activities are only a
small part of a wide livelihood portfolio.
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4. THE ORGANISATIONAL FOUNDATIONS OF DEVOLUTION
The types of organisations that exercised ‘local’ authority (through devolution) and
the direction and degree of their accountability had a strong influence on whether the
outcomes of devolution policies were favourable for local people or not.5   One
organisational model that proved favourable was that involving corporate, legal
organisations composed of all rights holders/residents, e.g. Trusts (Botswana),
Conservancies (Namibia), Communal Property Associations (Makuleke, South Africa),
Villages (Tanzania), and Range Management Associations (Lesotho). Since the
foundation and legitimacy of these organisations were derived from the community
itself, interference by the state was less pervasive (than in other arrangements), but
the state still retained ultimate authority and continued to make decisions with negative
impacts on local interests.

5. HOW HAVE DIFFERENT ACTORS INFLUENCED OUTCOMES?
At many study sites, parallel hierarchies of traditional leadership, local government
and line department-sponsored committees existed.  Often these had unclear or
overlapping jurisdictions and mandates in NRM that led to institutional conflict and
struggles for power (Chapter 5). In other cases, the influence of government and local
elites over joint committees was strong and community representation and input
severely diluted. NGOs, donors and the private sector further shaped outcomes by
allying themselves with particular local groups or government officials.  The
“communities” in “community-based natural resource management” seldom exist in
any simplistic sense. Internal differentiation in resource endowment within communities
is the rule; thus it is necessary from the outset to use tools to identify the various
groupings within communities. There are also numerous overlaps in membership of
interest groups, often with conflicting and competing interests. Considerable effort
needs to be made to understand the institutional context of CBNRM schemes, as
context is likely to determine the success or failure of particular schemes.

5.1 National policy makers
The degree of policy support for CBNRM varies widely amongst southern African
countries. In addition, within a country some policies may be supportive of local control
while others may not (e.g. compare the wildlife and forestry policies in Zimbabwe).
For effective CBNRM, it is believed that most rights should be devolved to the lowest
level.

5.2 Traditional leaders
In almost all the sites, traditional authorities continued to play a role in NRM with
varying degrees of legitimacy and control. In some countries, chiefs asserted
disproportionate power as chairpersons of sub-district NRM structures and diverted
some CBNRM benefits to building their own power base. On the other hand, the
exclusion of traditional leaders from committees in other sites was counter productive
resulting in conflict and delays, until these leaders were co-opted onto the committees
(Chapter 5). In several cases, traditional leaders were provided an ex-officio or non-
executive role (e.g. as patrons) on committees (e.g. Namibia). In others, such as
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Malawi, the NRM committees reported to traditional leaders who remained external to
the committee. Another model was to leave communities to decide whether or not to
elect hereditary leaders onto local committees. Where traditional leadership was strong
and legitimate it had positive impacts in promoting local people’s priorities. Where it
was weak or biased towards certain ethnic groupings, lineage leaders had little support
or role in new NRM structures.

While local traditional structures have been important in regulating resource use
in many countries, the fabric of rural society is undergoing rapid change, much of
which is impinging negatively on traditional structures (Chapter 4). The rapid changes
have also seen a rise in individualism and reduced community-related activities
(reciprocity, communal work parties). There is a history of empowerment and
disempowerment of these institutions. Despite their weakening role, they generally
remain as a crucial component of CBNRM.

5.3 Local government
Like traditional leaders, local government had a mixed role in promoting positive
outcomes for local people from devolved NRM. Some cases showed that local councils
often served as a source of competition with users for control of resources and revenues
(e.g. CAMPFIRE in Zimbabwe), and challenged institutional arrangements devised by
communities, compromising local priorities. On the other hand, where district or local
councils had little involvement in devolved NRM, community-based organisations came
to operate in isolation of broader district level planning processes often to their detriment
(e.g. Botswana). In these cases, to ensure local and district political support of NRM
committees and the integration of CBNRM into regional and district development plans,
it is necessary that community-based organisations mesh within local government
structures and development processes.

5.4 Non-governmental organizations (NGOs)
NGOs played an important facilitatory and capacity building role in many of the cases,
helping to bridge divergent views between local people and government agencies
and manage conflict within or among communities (Chapter 5).6  In some countries
government departments used NGOs as project implementers. NGOs generally
displayed greater commitment to empowering communities than state agencies
and worked better to integrate the development needs of local people with NRM
concerns.  The influence of NGOs was not, however, always positive for local people.
NGOs sometimes sided with the state or created dependency rather than
empowerment. Moreover, as local people’s representatives and gatekeepers to
the world, NGOs sometimes pushed communities into decisions they may have not
necessarily taken.

5.5 Donors
Funding from donor agencies was critical in financing the development and facilitation
of devolution. Donors often attached conditions to their funding, forcing governments
to review their policies and practices to favour local needs. In most countries, donors,
together with NGOs, were instrumental in driving the agenda towards greater local
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control. In some places an unhealthy reliance on these external funds was created,
resulting in the collapse of initiatives when funders withdrew.

5.6 Private sector
The private sector played a key role in income generation in some devolution initiatives.
Private operators provided capital, expertise and market access. There were, however,
many examples where local people benefited little from private sector involvement,
particularly where the state continued to capture revenues or make decisions regarding
private sector involvement. Another class of entrepreneurs included those who used
local NRs but paid no resource rents (e.g. woodcarvers, firewood, charcoal and medicinal
plant traders, and traditional healers). These powerful actors tended to ignore local
regulations and controls, undermining the authority of community institutions and
appropriating the resource base at the expense of local community members. Such
entrepreneurs posed one of the greatest threats to local NRM in Malawi, where major
conflicts existed between outside entrepreneurs and local people (Chapter 5). The
government attempted to assist the community to control this illegal use through
roadblocks, fines and seizure of products, but with little effect.

5.7 Within-community interests and power relations
In cases where significant authority was devolved, local politics and power relations
often intervened to prevent more democratic control. At most sites problems occurred
because of local elites seizing control. In some locations, checks and balances were in
place to ensure committee accountability to the community at large. For example, in
Malawi a mechanism exists to remove committee members with whom the community
is unhappy.

6. LOCAL CAPACITY: THE KEY TO MAKING DEVOLUTION MORE
RESPONSIVE TO LOCAL INTERESTS?

The degree of organisation amongst poor resource users and their knowledge of their
rights was a critical factor influencing devolution outcomes.  Where local people were
well organized and had alliances with NGOs or other influential groups, they managed
to secure greater control and benefits. In this context, to have capacity building include
ways of improving representation, accountability and transparency is important.
Assistance should allow for diverse constitutional forms to exist providing certain
democratic standards are met. Promoting pluralistic processes that involve and protect
disadvantaged groups will be especially important. Issues of day-to-day management
can then be left to users, once democratic decision-making is assured.

7. HOW CAN THE STATE PLAY A MORE POSITIVE ROLE AND MOVE
DEVOLUTION FORWARD?

As the cases show, devolution policies have often had disappointing impacts on local
livelihoods and the ‘space’ that communities enjoy to make their own management
decisions.  Though the explanations for failures varied from country to country, one
consistent pattern was that state officials and local people had different expectations



14 OVERVIEW : INSTITUTIONAL ARRANGEMENTS FOR MANAGING WOODLANDS

of what devolution was supposed to achieve and how. The state’s use of contractual
agreements, regulations and organisations accountable to it as instruments of
devolution allowed officials to impose their own constructs and modes of action on
villagers at the cost of local self-determination. In its extreme, devolution has been
abused by governments to cheaply extend control where it was previously absent, and
to shift the locus of state control from NRM and production to the extraction of
revenues.

8.  CONCLUSIONS
• Most devolved NRM reflects some continuation of central government control

and management over natural resources rather than a genuine shift in authority
to local people.

• The ways in which local people realise the benefits of devolution differ widely
and negative trade-offs, most felt by the poor, are common.

• States, communities and other stakeholders have different visions of devolution
and its mode of implementation. A shared framework, more accountable to local
livelihood needs and people’s rights to self-determination, is required. Redefining
issues of wider ‘public interest’ forms part of this process.

• Organisational models that devolve authority directly to disadvantaged resource
users are more embracing of local interests and priorities than those that allocate
control to higher levels of social organisation.

• More powerful actors in communities tend to manipulate devolution outcomes to
suit themselves. Checks and balances need to be in place to ensure that benefits
and decision-making do not become controlled by elites.

• Strong local organisational capacity and political capital enhance outcomes for
local people by enabling them to mobilize resources and negotiate for better
benefits. NGOs, donors, federations and other external actors have a key role in
moving devolution policy and practice towards local interests.

• Different measures will be needed in different contexts. Most fundamentally,
governments need to enable a situation where resource users have the rights
and power to bring about a fair division of control, responsibility and benefits
between government and themselves.

• There is much commercialisation of resources and the successful institutional
models are generally those where the resource has high value. The subsistence,
sacred etc values of resources are equally important in the miombo woodlands –
how does one move forward in terms of the management of low value resources?

Successful cases are generally those that are somehow embedded within
government structures – the cases where the management largely occurs outside the
influence of the state can be very vulnerable to outside pressures. However, a balance
needs to be achieved, because in state-facilitated cases there are many examples
where NRM becomes top-down or is usurped by the elite.
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3.
Making community-based forest
management work: A case study of
Duru-Haitemba village forest reserve,
Babati, Tanzania

G.C. Kajembe, G.C. Monela, G.C. and Z.S.K. Mvena

ABSTRACT
Tanzania, like most other developing countries in Africa, has in recent years been
fighting a losing battle in trying to protect vast areas of woodlands and natural forests
scattered around the country.  Consequently, forest resources in the country have
been subjected to increasing pressure of exploitation. The government capacity to
protect forests and woodlands has progressively declined with reduction in budgets
and retrenchment of workers, making forests and woodlands even more vulnerable
and open to degradation than before. A question emerged in recent years as to whether
the main model of natural resource management, involving protection by policing, is
the appropriate way forward. These and other developments have led to a paradigm
shift regarding natural resource management, where local communities living adjacent
to woodlands and forests are required to protect and manage those resources. One
model that has emerged and gained ground is Community Based Forest Management
(CBFM) through which local communities are ultimately empowered to manage natural
resources. The guiding principle is that local communities have the right to control
and manage natural resources on their land. This builds on the rather unique and
favorable situation in Tanzania where decentralized government allows the village to
own property in its own right as a corporate entity. Thus communities in Duru-Haitemba
adopted CBFM as a result of local discontent regarding the way the 9000 ha forests
remaining in Duru-Hatemba was being managed by the government. This forest
represents the only remaining tract of non-reserved dry miombo forest of any
significance in an otherwise well settled and cultivated Babati District.

The Tanzania government had a long standing idea to gazette the area. Before
that, the District Council had put the area under the District Soil and Water
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Conservation Bylaw, which meant that any use of the woodland had to be with
consent of district officials; a situation which led to restricted local use of the
forest. This made local communities lose confidence in their own district
administration. Through this discontent, an entirely different process emerged which
allowed local communities in Duru-Haitemba to conserve and manage the woodlands
adjacent to them. This is the basis of the present situation where eight villages are
managing the woodland resources. The forest, which was in a state of acute decline,
now has boundaries that are intact, and incursion is limited; flora and fauna are
recovering; and the forest is managed and protected effectively at minimum cost.
The key factor that has led to the observed success is community participation, in
which there has been a marked degree of power sharing to the extent that
communities have taken full responsibility and control of the resource. Furthermore,
the government, as former manager, has become a technical advisor and watchdog.
Ultimately, villages now legally own the forest reserve. Thus there is a clear definition
of woodland resource boundaries, village bylaws valid in a court of law have been
established, and there is security of tenure and sense of ownership. Empowerment
has resulted in full control, access and use rights for the community and obvious
benefits have been reaped by local people. A similar model could be adopted in
other areas facing related problems.

Key words:Local community, sustainable forest management, empowerment,
devolution, rules

1. INTRODUCTION
In most developing countries, substantial efforts have been directed towards putting
natural resources under sustainable use and management. Unfortunately, this aim has
been difficult to achieve through conventional approaches to natural resource
management. Consequently, an entirely new paradigm emerged in recent years termed
Community Based Forest Management (CBFM) where the ultimate goal is to improve
forest management, to provide empowerment of local people and to contribute to
rural development. Through this, forest management is expected to evolve out of the
many difficulties that have often embraced the protection and management of forest
resources in most developing countries like Tanzania.

Different actors in Community Based Forest Management have portrayed different
perspectives, motives and interests which have led to varying construction of the
meaning of CBFM. According to (Jeanrenaud 1997), arguments regarding CBFM can be
drawn from several disciplines and regional experiences, such as biology, conservation,
anthropology, ethnobotany, indigenous knowledge and human rights. The debate is
dynamic and actors have tended to be eclectic in their rationale, hence weaving various
arguments in sometimes ambiguous and problematic ways.

Some arguments focus on CBFM as a means to resolving the injustices of protected
forest areas where local people were excluded from the land they had traditionally
occupied and depended on for their livelihood. Generally, protection of forests through
gazettement has several negative impacts. Communities occupying lands adjacent to
protected forests frequently bear substantial costs as a result of loss of access while
receiving few benefits in return. People in these communities have been noted to be
poor, they lack political influence and they receive few government services (Mvena
and Kajembe 1997). Also a large part of costs concerning the protection of biological
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diversity are borne by those least able to pay for them, even though the benefits are
increasingly being recognized as global (Wells 1992).

In Tanzania, the central tenet of forest management has inevitably come to focus
on protection with a key actor being a forester who is expected to protect the forest.
However, expecting that low paid forest guards, mostly recruited from rural areas, to
effectively protect the forest resource from fellow villagers in need of forest products
for basic subsistence is unrealistic (Kajembe and Malimbwi 1996). Furthermore, in the
wake of declining budgets and retrenchment of workers, the capacity of government
to protect forests based on this model has progressively declined (Wily 1995). More
importantly, foresters in recent years have begun to question whether or not the
“policing model” of forest management is the right way forward. These and other
developments have led into a paradigm shift where the only viable alternative to
forest protection is to make the local people living adjacent to forests, the guardians
of the forest resource.

Due to this paradigm shift, most foresters have realized that solutions to problems
of forest management lie in the very section of society which has traditionally been
regarded as the “problem”: the local people who use forest resources. More effective,
cheaper and lasting approaches are essential to sustainably managing the forest
resources.

Under the right conditions, such as an appropriate legal framework, right
motivation, bottom up interventions and clear definitions of property and tenurial
rights, the local people have much potential to become the strongest and most cost
effective guardians of forest resources. In the process, the government policing function
has to cease, in order to allow officials a chance to serve as technical advisors or
facilitators. It is fortunate that the government of Tanzania and many other governments
have started to change their overall outlook. The purpose of this paper is to highlight
what has made CBFM at Duru-Haitemba Forest Reserve a success.

2. PROFILE OF DURU-HAITEMBA VILLAGE FOREST RESERVE
The Duru-Haitemba forest is typical dry miombo woodlands located within the Rift
valley, about 20 km South of Babati township. The woodlands, with an area of 9,000
ha or about 90 km2, represent the only remaining tract of non-reserved forest of any
significance in an otherwise well settled and cultivated Babati District. They consist of
a series of small woodland patches named after the adjacent villages.

The woodlands occur along a series of related high ridges of up to 1850 metres
above sea level. The ridges undulate, and the peaks along them give an impression of
being distinct hills. About 145 species of trees and shrubs including climbers and
creepers have been identified in the Duru-Haitemba woodlands. The dominant species
include: Brachystegia microphylla, Brachystegia spiciformis, Julbernardia globiflora,
Albizia versicolor, Brachystegia boehmii, Combretum collinum, Acacia nigrescens and
Tamarindus indica. There are eight registered villages adjacent to Duru-Haitemba forest
(Table 1). All the villages were included in the present study.
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3. CBFM INITIATIVES IN DURU-HAITEMBA VILLAGE FOREST
RESERVE

3.1 Establishment of local control and rules
As one of the few remaining tracts of miombo woodlands in Babati District, Duru-
Haitemba forests had been targeted for gazettement into government forest reserve
in 1990/91. In 1992 the Swedish-funded Regional Forestry Programme facilitated
implementation of an inventory, survey and boundary demarcation process as a
prerequisite for formal gazettement. However, the programme faced local discontent.
Indeed the process and the attempt to withdraw the forest from public domain into
the hands of government by gazettement was the catalyst to find a more acceptable,
workable regime of management (Wily 1995). After a long process of dialogue, the
decision was made to abandon gazettement in favour of assisting each of the eight
villages to take full rights and responsibility for conservation of the forest. Today, a
number of young men, serving as village forest guards are patrolling the forests against
breach of the conservation rules each village has developed.

The rules for the forests include the following: First, there are rules banning
various activities. Banned activities include:- Charcoal making; setting fire to the
forests or grasses; felling any reserved tree species such as Pterocarpus angolensis;
ring barking of trees for making beehives; house construction within the forest and
farming and grazing within the forests. Second, certain activities may only be done
with a permit from the village forest committee. These include entering the prohibited
zone for any purpose other than passing through; cutting and collecting poles, rafters or
withies for house construction; collection of stones for building; collection of herbs,
roots or other plant parts for the purpose of producing and selling medicine; felling of
unprotected species for the purpose of producing domestic tools or utensils such as hoe

Table 1. Socio-economic characteristics of the study villages in Duru-Haitemba

*  Entitled village area includes the forest.
** The population is for the year 2000.
Source: Field data and Wily 1996.

1 Gidas 5 694 3445 4250 21 875 2.6 4 12

2 Bubu 4 355 2430 4690 49 2300 8.8 3 14

3 Ayasanda 5 326 2931 1660 30 500 1.4 5 10

4 Endanachan 4 445 2503 2130 21 400 1.1 3 4

5 Riroda 9 705 4506 4610 38 1800 1.8 8 34

6 Endagwe 6 501 3112 4300 28 1220 2.6 6 12

7 Duru 5 308 2816 3720 35 1500 2.7 5 15

8 Hoshan 3 402 3520 2290 17 400 1.2 3 6

All villages 41 3726 25253 27450 32 8995 2.4 37 108

No Village No of No of Population Entitled* % of Village Forest No of No of
sub- house- ** village village forest area sub- village
villages holds area area still reserve per villages forest

(ha) forested (ha) house- with guards
hold forest
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and axe handles, pestles and mortars; and felling and pit sawing of trees for community
service such as making school desks. Third, there are rules for freely permitted activities.
These include:- collecting dry wood for fuelwood; cutting of sticks for making tooth
brushes; collecting wild fruits and vegetables; collecting leaves or other plant parts for
home medicine, provided the collection does not lead to mortality of the plant; seasonal
grazing; collecting grinding stones; inspecting beehives; and entering the forest for
recreational purposes.

These conservation rules were formally approved by the full Babati District Council
(BDC) in mid 1995 under the District Authorities Act as village bylaws, thus formally
recognizing the role of each village as the sole authority over the use and management
of its Village Forest Reserve. This allowed the village to levy fines upon offenders.
Each village is the legal authority and manager of that part of Duru-Haitemba forest
which is adjacent to its own settled village area (Wily 1996).

3.2 Background to the success of CBFM at Duru-Haitemba
CBFM initiatives at Duru-Haitemba represent an exciting development within the forestry
sector in Tanzania and have also served as inspiration for communities both within and
beyond Tanzania. The CBFM initiatives at Duru-Haitemba are an example of devolution
and democratisation, the desire being to give the local people a say in the governance of
their natural resources. CBFM in Duru-Haitemba was prompted by local pressures.

Development experience has clearly indicated that centralized solutions to
environment and development have not worked (Agrawal et al. 1999). Blueprint
development strategies in the shape of standard technical solutions have been
ineffective in meeting the needs of the poor, marginalized and less powerful groups.
CBFM initiatives in Duru-Haitemba have shown that approaches that take people’s
aspirations more seriously can enjoy local success.

The observed success of CBFM in Duru-Haitemba can be attributed to the following
factors: clearly defined boundaries; congruence between rules and local conditions;
good collective choice arrangements; elaborate conflict resolution mechanisms; clearly
defined resource property rights; the rights of villagers to devise their own institutions
that are not challenged by external government authorities; and villagers’ ability to
develop a common pool resource institution where the benefits to be gained from
collective action are greater than the opportunity costs.

3.2.1 Clearly defined boundaries
The study showed that all the villages in Duru-Haitemba have secure boundaries which
give the villagers powers to take action against anybody who violates their rules.
Duru-Haitemba forest had never been gazetted Forest Reserve. However, by the 1980s
it was fully intended to be gazetted as forest reserve. To this end it had been surveyed
and demarcated and all but the publication of Reservation document was complete.
Thus beacons were on the ground. In most cases, boundaries had been marked by
natural landmarks such as hills and rivers. In a few villages, boundaries were demarcated
artificially. Since the Duru-Haitemba Forest is standing as the only remaining meaningful
forest in a heavily depleted land, it has easily identifiable boundaries. Coupled with
regular patrols by the village guards and application of strict village by-laws, the people
in Duru-Haitemba uphold the boundary system.
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Boundaries for common pool resources (CPRs) need to be clearly defined for the
benefit of owners and to facilitate collective action. Owners of a CPR will have their
confidence and security of tenure enhanced if limits of their jurisdiction are clearly
defined. In this way they are not afraid to invest in the CPR due to the fear that their
investment can be expropriated by others.  Where security of tenure is not secure,
outsiders can deplete the resource because they have nothing to lose (Ostrom 1996;
Kajembe and Kessy 1999).

3.2.2 Congruence between rules and local conditions
Village governments in Duru-Haitemba have worked out rules that clearly define
appropriation and provision and these rules have facilitated improvement in protection
and management of the village forest reserve. The establishment of these rules is in
accordance with the Village and Ujamaa villages Act of 1975 that gives powers to
villages in Tanzania to make rules in the form of bylaws recognized in a court of law
(Kihiyo and Kajembe 2000). Before rules were instituted, the village government
organized an inventory of the forest reserve to assess and take stock of the resource.
Thereafter rules were put in place to control exploitation. One main principle applied
through these rules is that the volumes being harvested annually must not exceed the
mean annual increment realized in the forest.

3.2.3 Collective choice arrangements
All eight villages around Duru-Haitemba Forest Reserve maintain strong and effective
Forest Committees which are responsible for rule enforcement. The composition of Village
Forest Committees has steadily shifted from village leaders to ordinary villagers representing
their sub-villages.  Most decisions concerning the forest are made through, or with the
guidance of these committees. This is democratization at the local level which has arisen
from a growing need for accountability as practical management gets underway (Wily
1996). The CBFM approach in most of the eight villages is to adopt a management strategy
based upon geographical and political divisions in the village such that, each registered
sub-village looks after that part of the forest to which it is adjacent. Also each village
manages a part of the forest which had traditionally fallen within its village boundaries.
To that effect, demarcation of the village areas has been undertaken, often with disputes
resolved by arbitration. The forest has also been zoned in its entirety into sustainable use
zones, grazing zones and protection zones all indicating precisely where cattle could be
grazed, which areas could not be used at all by the villages, and which areas would be
available for sustainable use (Wily 1996). With the exception of grazing, villagers use only
the forest of their own village, which indeed is often the area of the forest that falls
within their own sub-village.

The village is the obvious active manager of the local forest; it is engaged in
preventing activities that have been declared illegal, issuing a limited number of
permits for sustainable uses, patrolling and rehabilitating the degraded forest parts.
It is crucial therefore that the villages have legal backing to support administrative
decisions on collective choice arrangements through which leaders and ordinary villagers
have decided to discontinue any uses which are considered damaging. Thus charcoal
burning, tree felling and even grazing in some parts of the forest have been banned.
Other forest uses are controlled through strict conservation and protection regimes in
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order to ensure that individuals follow the rules. Enforcement by village forest guards is
practised.

These village forest guards protect the forest against both non-villagers and offenders
from within the village. These are duly selected by each sub-village and operate on a
patrolling and reporting regime. Offenders who violate operational rules are subjected
to graduated sanctions; the levels depending on the seriousness and context of the
offence (Ostrom 1996). Offences such as encroachment for agriculture or settlement
establishment, pit sawing, charcoal making and a range of destructive activities carry
heavy punishment in the form of a heavy fine or confiscation of valuable property.
Lesser destructive activities such as unauthorised firewood collection carry lighter
punishment. Marrow and Hull (1996) also state that graduated sanctions are common in
long enduring common pool resource institutions to allow flexibility in the system.
Based on this it is prudent to treat with leniency a person who is normally a rule abider
but due to dire need has committed an offence. The contrary applies to a frequent
offender who has shown little allegiance to the rule structure of the institution. The
planning and implementation of most of these forest-related activities in each of the
eight villages is through Village Forest Committees.

These committees comprise men and women, with gender representation differing
between villages (Table 2). The presence of village forest committees and patrolmen
has led to a significant reduction in the number of offences in each village. The
number of patrols conducted at sub-village level ranges from one to four per week.
Most of the offences at Duru-Haitemba relate to grazing and encroachment for
expansion of farmlands. Respondents also indicated improvement in the relations
between forestry staff in the district and local communities as a result of paradigm
shift where foresters have changed from policemen to facilitators or technical advisors.

CBFM has improved group cohesion and provided a platform for other development
activities in the villages. It has also promoted local capacity by forging new social
relationships and redefining old ones. Forest management by consent has proved to
be effective and can serve as a model for other parts of Babati District and the country

Source: Field data.

No Village Total number Male Female
of members

1 Gidas 13 11 2

2 Bubu 9 6 3

3 Ayasanda 9 6 3

4 Endanachan 16 14 2

5 Riroda 12 8 4

6 Endagwe 8 5 3

7 Duru 8 8 0

8 Hoshan 9 6 3

Total 84 64 20

Table 2. Membership in village forest committees in Duru-Haitemba villages
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at large. Indeed, policing the forest reserve by consent was observed in all the eight
villages, where it has created better enforcement of rules. An example of management
by consent was noted through the system of fines that does not spare both patrolmen
and ordinary villagers. Patrol teams are exempted from other village communal activities
such as local road maintenance and building local schools. However, failure to participate
effectively in patrolling the forest, subjects the patrol staff to a fine just like any
other villager who fails to participate in other development activities.

3.2.4 Conflict Resolution Mechanisms
It was observed that, at the village level, local conflicts are resolved through
reconciliation committees. These are recognized by the formal village bylaw and are
constituted at the village level through involvement of village elders who are perceived
as the wise persons in the community. The village chairpersons serve as heads to
these committees. In the event that traditional laws fall short in addressing certain
conflicts, formal by-laws are applied. These bylaws must be approved by the Minister
responsible for Local Governments before they can be operational as per Tanzania
Local Government Act of 1982 (URT 1982). The resolution of conflicts in the village
setting is in accordance with the principle that proprietors and their leaders must
have rapid access to low cost local areas to solve conflicts among the proprietors or
between proprietors and leaders (Ostrom 1996). In the study area the main conflicts
were associated with competition for land use between farmland, grazing land and
forest land. This involved villagers alone or with outsiders.

3.2.5 Resources users are clearly defined and are able to sustain legal
claims as owners of the resource

Entitlement, the process of a community securing statutory ownership over their local
land area, is a fundamental development policy within Tanzania (Wily 1996). The study
found that all the eight villages in the vicinity of Duru-Haitemba had applied for ownership
of their land that includes the traditional woodland areas. Title deeds have since been
granted and therefore both through statutory local government regulation and through
statutory entitlement, the eight villages of Duru-Haitemba are legal owners and managers
of the Duru-Haitemba Forest Reserve. This has been made possible by the unique
advantage Tanzania has over several other developing countries, in that villages in
Tanzania possess the capacity to be registered as the grassroots’ local level of government
within the decentralized system. Consequently they exist as legal corporate entities
with ability to sue and be sued and to own business and property as a local community
(Wily 1996). Furthermore, a village in Tanzania is usually an integrated socio-spatial
unit, with a defined group of households using land and resources only within a bounded,
local area. The village has a formally recognized government that is a well-established
mechanism of self-management and is a workable size for responsive and accountable
decision making in the society.

Therefore villagers in Duru-Haitemba recognize themselves as a bounded local
area, have clearly defined property rights over the resource and can exercise legal
claims over the resource. Therefore they feel secure in their resource ownership and
can protect their land from outsiders. In consequence they have been able to sustain
long term objectives on the resource by investment through their labour and deferment
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of current consumption in favour of long-term benefits by banning some consumptive
uses. This is in accordance with Morrow and Hull (1996), who state that having legal
title to the land is obviously a prerequisite for the villagers to define the boundaries of
their forests as well as their legal rights to defend those forests. Also, security of tenure
is necessary for development and survival of CPR institutions because proprietors have
no incentive to invest in an institution to manage their resources if they believe those
resources could be invaded by outsiders.  If a CPR can be destroyed by the action of
others, no matter what local proprietors do, even those who have constrained their
harvesting from a CPR for many years will begin to heavily discount future returns
(Ostrom 1996).

3.2.6 The right of proprietors to devise their own institutions is not
challenged by external government authorities

Discontent began when the SIDA-funded Regional Forestry Programme introduced efforts
to work with villages in and around the forest to encourage them to support gazettement
and management of the then proposed forest reserve (Wily 1996). It was clear from the
outset that the local people did not support the withdrawal of their forests into the
hands of the government. Consequently they adopted a deliberate move to exploit the
forests as fast as possible before its gazettement, such that by 1994 the forest was
heavily degraded and encroached in many places.

Government tried to guarantee villagers some use rights but the local response did
not suggest that gazettement would lead to effective conservation of the forest. Exploiting
this potentially explosive situation, and with informal local support from the Babati District
Council and the local Forest Officer, a consultant working for the SIDA–funded Regional
Forestry Programme, started exploring if and how local communities could engage in
conservation and management of the forests around them. No one envisaged that villagers
would be enthusiastic and government officials were skeptical. The initial positive response
from the local people convinced the government of suspending gazettement, pending
assessment of whether villagers would cooperate and halt degradation of the forest.
Eventually it was informally agreed that villagers could proceed, taking the responsibility
of managing and conserving the forest.

Consequently the villagers became the ‘de facto’ controllers and managers of the
Duru- Haitemba Forest Reserve. Based on these tentative and informal arrangements,
the villagers launched a highly dynamic process of reviewing each and every aspect
the forest management to determine just what was required to restore the forest and
to keep it intact for future use. Simple but effective management plans were drawn
up by each village, including “rules” for using the forest. Even forest uses that were
considered indispensable before now became perceived as damaging and hence were
completely banned. Village assemblies were convened in which all villagers debated
and refined the plans. It was also agreed by the eight villages that the management
strategy was to be based on geographical and political divisions in the village such
that each registered sub-village was to look after that part of the forest to which it
was adjacent. Demarcation of these areas was undertaken, sometimes with disputes.
The forest was also zoned into use zones, defining core protected areas, and areas for
controlled use.

Since then each village has maintained village forest guards to protect the forest
from non-villagers and offenders from within the village. Today, encroachment, pit
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sawing, charcoal burning and a range of less destructive activities have largely ceased
and the main role of village forest guards is essentially preventing the forest being
used by non-villager’s cattle from adjacent villages. In order to run things smoothly,
each village maintains a Village Forest Committee. It has motivated most villagers to
participate in forest conservation and management. The membership to such
committees has steadily shifted from village leaders to ordinary villagers, indicating a
high level of democratization at the local level. The active involvement of all villagers
in managing forests in the eight villages eventually led to the need for legal backing
on the administrative rules.

Thus there was a need to review the management plan and rules and change
them into village bylaws. In mid-1995, these plans and rules were formally approved
by the full Babati District Council under the District Authorities Act. Today each village
is officially the legal authority and manager of that part of the Duru-Haitemba Forest
Reserve that is adjacent to its own settled village.

To a large extent, CBFM in Duru-Haitemba was initiated following local discontent.
However, external players played a crucial role to kick-start, guide and facilitate the
empowerment process. Imposition of rules by government officials was not possible,
giving the community level of empowerment.

3.2.7 Clear asset structure
For a long time, villagers in the eight villages around Duru-Haitemba have depended
on the forest for some basic subsistence needs. Due to this dependence and the
benefits they reap, there are in close ties with the forest which they perceive as
their asset. However, before the inception of the current CBFM, there was no
meaningful asset structure to elicit community participation. Therefore, only very
partial forms of local participation existed. The partial forms of community
involvement included permitting local people some use rights to meet some basic
needs, sharing revenue earned by the government or involving local people in some
practical management activities. These measures did not guarantee sustainable
conservation and management of the forest resources in the area because the
fundamental matter that forms the core of the problem was not addressed.  This
relates to resource ownership and not participation. This situation calls for the need
to clearly define the resource manager and the user in order to mitigate conflict
between state and local community and reduce divergence in perception of rights. It
also calls for the need to integrate the vested interests of forest users into responsible
conservation by the users.

Thus the introduction of CBFM at Duru-Haitemba Forest Reserve addressed the
issue of control and authority on the forest resource and also facilitated restructuring
of these to provide the most fundamental of incentives for full and proper responsibility
to conserve the forest. Therefore, the local people were empowered and motivated to
make decisions and to take responsibility of these decisions as main guardians of the
forest resource. It is this restructuring which re-defined the asset structure such that
ownership of the forest was now in the hands of the local people and through this
transformation the government itself secured a new relationship with the very people
it earlier considered to be a threat to forest conservation.

This clearly demonstrates that a group of proprietors can develop a CPR institution
if they are confident that the CPR is either theirs or they can exercise clear control
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over it. But the benefits to be gained from collective action must be greater than the
opportunity cost of organizing it (Marrow and Hull 1996). External agents can promote
this process by reducing costs and increase the benefits of self-organization. With
less control or clear benefits, the proprietors of the resource have less incentive to
invest in communal management regimes (Ostrom 1992).

4. CONCLUSION
This study leads to the conclusion that it is the devolution, democratization,
empowerment and sense of ownership that have induced the local communities
surrounding the Duru-Haitemba Forest Reserve to invest their labour and time for
sustainable conservation and management activities. This is the basis of the present
situation where the villagers are managing the woodland resources such that a degraded
forest has changed into one with boundaries that are intact, incursion is limited, flora
and fauna are recovering and the forest is managed and protected effectively at
minimum cost. The basis for the observed success is community participation and a
marked degree of power sharing, to the extent that communities have taken full
responsibility and control of the resource. Furthermore the government, as former
manager, has become a technical advisor, facilitator and watchdog. Ultimately villagers
actually now legally own the forest reserve. Thus there is clear definition of woodland
resource boundaries, establishment of village bylaws, security of tenure and sense of
ownership. A similar model could be adopted in other areas facing similar conditions.

To a large extent the CBFM approach in Duru-Haitemba represents a fundamental
shift in forest management and conservation approaches and is a movement towards
a more democratic civil society. It has potential to enhance the process of shifting
from centralized to decentralized forest management; from unilateral, top-down
decision making to a participatory, bottom-up decision making process; and from
externally imposed rules to self-induced regulatory rules.

The study recommends minimal arbitrary intervention by the external agents in
local management and tenure systems, while relocating responsibility and accountability
of forest and other natural resources to individuals, user groups and local communities
who best understand them and are better placed to manage and conserve them
sustainably. More specifically, the role of CBFM need to be recognized; government
should play the role of facilitator or technical advisor. Local people should be empowered
to control resources around them through clear legally recognized rules.
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4.
Local organisations and natural resource
management in the face of economic
hardships: A case study from Zimbabwe

B.B. Mukamuri,  B.M. Campbell and G. Kowero

ABSTRACT
In this study, participatory rural appraisal tools were employed in three smallholder
farming areas of Zimbabwe to investigate perceptions about organisations, and the
factors driving organisational change. In 1991 Zimbabwe embarked on the Economic
Structural Adjustment Programme (ESAP) that encompassed wide-ranging economic
reforms. Local people in the study areas linked many of the current hardships to ESAP
and to the drought of 1991/92. The economic hardships were seen as the reason for
the collapse of community endeavours and the increasing move away from the extended
family. The reform measures have also negatively impacted on the state organisations
operating in the rural areas, including those related to agriculture and natural resource
management. Traditional institutions have eroded, but it is suggested that they still
remain the focus for management of natural resources.

Key words: Institutions, organizations, woodland management, local values,
economic reforms.

1. INTRODUCTION
Institutions can be defined broadly as ‘regulatory systems of formal rules, regulations,
informal agreements, norms of behaviour and organisations’ (Harriss 1982). To understand
natural resource use, a key entry point for enquiry is institutional analysis, as is indicated
by the burgeoning of the literature on this topic in the 1990s (e.g. North 1990; Ostrom,
1990; Murphree, 1994; Richards, 1997; Arnold, 1998). Seidman (1992) argues that
governance structures or organisations are critical to the study of natural resources as
they define the context within which management is effected. The recognition that
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institutions change, develop or evolve, and that such change affects the performance
of society, is pervasive in the literature (e.g. Eggertsson 1990; North, 1990; Ostrom,
1990; Peluso, 1993; Angelsen, 1997). Given the promise of devolving rights and
responsibilities for natural resources to local people (e.g. Chambers 1983; Christofferson
et al., 1998; Western and Wright, 1994), an understanding of local institutions and how
they change is pivotal to our ability to facilitate local empowerment.

In this case study we describe local organisations, including the arms of central
government operating at the local level, in three sites in rural Zimbabwe. The focus in
this study was on those organisations that play a role in the management of natural
resources, in general, and woodlands, in particular. The effectiveness of those
organisations in the 1990s was assessed, as perceived by rural communities. The
factors influencing the current state were then elicited. In the context of rural areas
in Zimbabwe, our hypothesis was that the economic reform policies of the 1990s have
precipitated negative institutional change. Some of the possible driving forces of
such change include increased unemployment (thereby reducing remittances to rural
households), reduced government expenditure on social services and increased cost
of living (Chipika and Kowero 2000, Oni, 1997; World Bank, 1996). We end the paper by
looking at the potential of local organisations to manage natural resources.

The Government of Zimbabwe, assisted by the World Bank and the International
Monetary Fund, introduced an economic structural adjustment programme (ESAP) in
1991. The emphasis of ESAP was on decontrolling the economy, reducing government
deficits and creating incentives for the manufacturing sector. All these measures were
expected to increase economic growth and alleviate unemployment (World Bank 1996;
Oni 1997; Chipika and Kowero 2000). The economic reforms have had mixed results on
the economy. For example, reforms have had negative impacts on those organisations
that have traditionally relied on central government funding, as exemplified by the
education and health sectors. The reduction, and in some cases, complete removal of
subsidies, have led to increased costs of food, agricultural inputs and transportation,
amongst others, a situation compounded by the devaluation of the Zimbabwean currency.
The 1990s have also been marked by rising unemployment.

Economic reform policies which have been implemented in Africa have not
necessarily improved the well-being of the local people, organisations and sustainable
management of natural resources (Redclift 1984; Timberlake 1985; Anderson and Grove
1987; Reed 1993). Many studies have focused on the economic impacts of the reform
measures on various aspects of livelihoods, but less attention has been directed towards
assessing the effect of the reforms on organisations associated with natural resource
management.

2. STUDY AREAS
The work was conducted in three communal areas in Zimbabwe, communal areas being
the areas where the majority of smallholder farmers are concentrated. The study areas
are Chivake Ward in Mangwende, Ward 18 (Tawanda Village) in Chivi and Mapirimira
Ward in Hurungwe. The Hurungwe and Mangwende communal areas, with mean annual
rainfall over 800 mm, are suited to intensive agricultural production, though, to achieve
good crop yields, high inputs of fertiliser are required for the sandy granite-derived
soils. Chivi has low agricultural potential because of low (650 mm) and variable rainfall,
and is ideally suited to ranching and irrigated agriculture. The soils are also largely sandy
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and of low fertility. The three sites differ in their proximity to Harare, the capital city of
Zimbabwe. Mangwende is 80 km to the northeast of Harare, Hurungwe is 350 km to the
northwest, and Chivi is 360 km to the south. Harare represents a source of employment
and of inputs for farming, and a large market for agricultural produce.

The miombo woodland is the natural vegetation in these three communal areas.
This woodland type is found throughout south central Africa (Campbell et al. 1996). In
most communal areas in Zimbabwe, much woodland has been cleared for crop
production, and the remaining woodlands are largely restricted to the grazing areas
and to the more inaccessible and rocky areas, where crop production is not possible.

3. METHODS
Our research utilised participatory rural appraisal (PRA) techniques to elicit perceptions
about effectiveness of organisations, changes in this effectiveness and drivers of
such change. PRA groups based on age and gender were formed so as to limit the
domination of certain groups during the group work.

We derived a measure of effectiveness of organisations in a ranking exercise,
where the villagers ranked the organisations working in their areas according to their
perceived contribution of the organisations to livelihoods, the mobility and presence
of the organisations in the areas and the extent to which the organisations were
involved in natural resource management. The scores were on a scale of 0 to 10. An
organisation scoring zero is one whose presence is not felt in the area and is also
doing minimal work in promoting natural resource management, while that scoring 10
has a strong presence and is doing work on natural resource management that is
greatly appreciated by the local communities. Interviews were also conducted with
representatives of all the relevant organisations.

4. THE ORGANISATIONS PRESENT AT THE LOCAL LEVEL

4.1 Agriculturally-oriented organisations
Agriculture is a central activity of most rural households in Zimbabwe. In addition, land
clearance for agriculture is one of the prime determinants of woodland cover (Campbell
et al. 1993), while livestock are central to the farming system and graze in the woodlands
(Scoones and Wilson 1988). Cattle are important for draft power, cash, manure and other
social goods. Thus, it was necessary to give attention to the Department of Agricultural,
Technical and Extension Services (AGRITEX) and the Department of Veterinary Services,
both state organisations in the Ministry of Lands and Agriculture. Of the parastatal institutions
(owned by the state but with some degree of autonomy) the important ones for agriculture
are the Agriculture and Finance Corporation and the Grain Marketing Board. In addition,
there is the Zimbabwe Farmers Union, a non-governmental organisation (NGO).

AGRITEX has a mandate, in communal areas, to provide extension services to all
farmers (Moyo et al. 1991). It has an extension worker in all the wards visited during
the research activities. Each extension worker works with 800-1000 households.

The Department of Veterinary Services is tasked with undertaking livestock census,
dipping and treating livestock, and mounting awareness campaigns for livestock
diseases. At the local level, provincial and district officers, as well as a number of
dipping attendants and their assistants, represent this organisation.
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The Agricultural Finance Corporation provides credit to commercial and communal
farmers. The Grain Marketing Board enjoyed a monopoly to handle, grade, transport,
store and dispose of all maize up until 1991, when grain marketing was liberalised, as
required by the ESAP policy. Numerous private crop buyers are now operating in all the
study areas.

The Zimbabwe Farmers Union is a federation of market-oriented farmers in
communal and resettlement areas. It has been involved in negotiating for land to
resettle thousands of families, and for rights of squatters to live and graze their
cattle on privately owned farmland. In recent years, the Union has been advocating
the establishment of private tenure in communal areas. It also negotiates official
grain-prices on behalf of smallholder farmers. The Zimbabwe Farmers Union has support
from the government because of its national and political character.

4.2 Environmentally-orientated organisations
Two organisations are identified as having a focus on the environment, the Natural
Resources Board (NRB) and the Forestry Commission, both under the Ministry of Mines,
Environment and Tourism. The Natural Resources Board oversees conservation of the
country’s natural resources. Its mandate includes trees, soil erosion control, siltation,
waterways, rivers, and dambos. The Board’s approach to resource management has
often conflicted with local needs and knowledge (Mukamuri 1995; Sithole and Bradley,
1995). In the areas studied, the Board is represented by officials based at the district
offices.

The Forestry Commission is a parastatal organisation responsible for the nation’s
indigenous and exotic forests. In terms of extension, the Commission has been relying
heavily on trained foresters. It often only has a single officer covering an entire
district.

4.3 Community development organisations
There are a number of organisations that have broad community development
mandates: the District Development Fund (DDF), Village Community Workers and Village
Development Committees (VIDCOs). The District Development Fund is a local
government organisation, responsible for rural infrastructure development, including
district roads, dams and boreholes. The main funding for this organisation comes from
the central government. Prior to 1990, the District Development Fund had been
supporting forestry-related activities like tree planting. During the mid-1980s, it was
praised for the well-maintained and fast expanding rural road network.

Village Community Workers fall under the Ministry of Community Development and
Social Affairs. All villages in the three study areas had one Village Community Worker.
Their duties include extension on primary health care, hygiene, and family planning,
and organising rural women to form co-operatives and self-help groups.

Rural District Councils, under the Ministry of Local Government and Rural
Development, administer all communal areas in Zimbabwe. At present there is a major
programme to devolve power to these Councils. A number of wards make up a district,
and the wards are subdivided into villages. The Village Development Committee (VIDCO)
is the lowest development-planning unit in the district (Mukamuri 1995). In the 1980s,
the Zimbabwe government introduced the concept of the VIDCO as the link between
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government and local people. Representation on the VIDCO has been based on a
democratic voting system. However, the structure has suffered from a prolonged
legitimacy crisis, primarily because of the confusion between VIDCOs and political
party structures. In addition, there have been conflicts between VIDCOs and traditional
organisations. Ethnic divisions among households within the villages have compounded
this crisis, with immigrants generally supporting the VIDCOs while ‘locals’ supported
the traditional structures. Consequently, VIDCOs have failed to operate in many parts
of the country.

4.4 Traditional institutions
The traditional institutions identified in the study areas are families and households,
kraalheads (the lowest level of leadership within the traditional system) and chiefs. In
addition there are traditional peasant groupings for community work, locally known as
nhimbe.

Prior to modernisation and urbanisation, households largely depended on the
broader extended family and the society at large for social protection and support for
life-sustaining activities. Modernisation introduced and raised the significance of wage
labour and this made peasants take up urban employment as a source of income.
Remittances became part of the urban and rural sector’s mutual existence. Remittances
played key social roles, particularly in the education of family members as well as
facilitating the accumulation of the vital livestock capital and facilitating investments
in farming (Bourdillon 1985; Scoones and Wilson 1988). Individuals, households, families
and clans lived in harmony with each other, as well as with the spirits and the environment
at large.

In terms of natural resource management in rural Zimbabwe, traditional chiefs
and kraalheads have for the past two decades been greatly marginalised. This has
caused disharmony among traditionalists and ‘modernists’, as well as causing
difficulties for local level resource management and development (Mukamuri 1989). At
present, the government is planning to revert to some elements of the traditional
structure, but that too may have problems, as the VIDCOs have become entrenched
within some sections of the rural communities. This is particularly the case with
immigrants that do not align themselves with the traditional structures and see the
VIDCOs as a means for them to guide development.

Traditional chiefs played significant roles in keeping communities together.
Their mandate included: protecting the communities from negative outside
influences, ensuring that productivity and fertility of the land was maintained, co-
ordinating rain-making ceremonies, and guarding and maintaining territorial sacred
places and shrines, thereby ensuring harmony between ancestral spirits and
territorial cult centres. Contrary to popular belief, the chiefs were not always
dictatorial. They worked through a chain of deputies that included headmen and
kraalheads. The headman often controlled a clan or lineage, with different clans
making up a tribe. The kraalhead controlled what could be called an extended
family or a village, comprising closely-related people. People from other areas
that were not necessarily related to the ruling lineage also lived within the villages.
However, outsiders were obliged to respect and pay allegiance to the institutional
arrangements in the village.
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4.5 Religious organisations
We categorised religious organisations into two main types: independent churches
(like Zionists and Born Again Christians) and formal churches (like the Roman Catholic,
Salvation Army and Methodist Churches). There were at least a dozen independent
churches in the three study areas and seven formal churches.

The independent churches have dominated the African religious landscape from
the early part of the twentieth century. Like their traditional religious counterparts,
independent churches have developed, waxed and waned, and incorporated new beliefs
and practices. They are charismatic and largely centralised in terms of leadership.
Their focus is largely based on their perception of social, economic and material needs.

5. EFFECTIVENESS OF THE ORGANISATIONS
Of the organisations ranked for their effectiveness in the PRA exercise, the Zimbabwe
Farmers Union, the Department of Veterinary Services and the Natural Resources Board
were consistently ranked low (Table 1). At the other extreme, the organisations
receiving high ratings were the District Development Fund, the Village Development
Committees (VIDCOs) and the traditional organisations. The other organisations were
generally rated low, often only being rated high by one gender group in one study area.

The low scores were mostly a result of the lack of presence of the organisations in
the areas, which leads to ineffectiveness in carrying out their mandates. This applied
to AGRITEX, the Natural Resources Board, Veterinary Services and Forestry Commission.
Respondents decried the lack of co-ordination amongst government organisations.

The farmers argued that Veterinary Services was doing absolutely nothing to control
livestock deaths, particularly those of cattle. In Mangwende and Chivi, farmers
complained that they were being asked to pay cash for livestock treatment, and that
the dipping tax for cattle has been increased. The Department of Veterinary Services
lacks the resources to monitor all parts of the study areas, because of reduced budgets
for transport and insufficient allowances for its staff.

Farmers claim that the Zimbabwe Farmers Union does not have local representation
and that their money is being paid to an organisation which ‘does nothing’ to facilitate
access to land and credit.  The role that the Union plays in the national land policy
debate is not apparent to the farmers in the communal areas.

Farmers in Mangwende complained about the lack of presence of the Natural
Resources Board in the area, while those in Hurungwe complained that staff of the
Board were hardly seen despite the depletion of woodlands in the area. In Chivi, the
low scores given the Board were related to the ban by the Board on riverine and
wetland cultivation. Such areas have been traditional farming areas for most
households, with rice and vegetables grown on wetlands for centuries (Wilson 1990).
The ban on wetland cultivation has been disparately enforced in different parts of the
country.

In interviews with key staff of the Natural Resources Board, lack of transport,
insufficient allowances and reduced funding for audio-visual services were cited as
reasons for their reduced effectiveness. Field staff largely depend on transport provided
by well wishers, friends and other government departments. Many parts of the study
areas go without visits for long periods of time, and cases of environmental destruction
receive inadequate investigation. Morale is very low among the Board staff operating
at the district level.
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AGRITEX generally scored very few points among most of the communities that
were interviewed. Reasons given for this included the following.

• In recent years, the Extension Services appears to have abandoned its wide
outreach mandate and opted for a group approach. The narrow group focus has
earned AGRITEX animosity among large sections of the farmers who participated
in the PRA activities.

• AGRITEX extension staff made very few visits to the majority of farmers.
• AGRITEX focused only on ‘small groups of organised and rich farmers’.
• Farmers alleged that they are being forced to join group gardens rather than

maintain individual gardens. The former are believed by the Extension Services
and the Natural Resources Board to be environmentally friendly, to facilitate the
dissemination of extension advice and visits, and to be more convenient to
monitor and control. Local women complained that group gardens lack privacy
and cause difficult pest control problems. The poor often find it difficult to
make the necessary contributions for membership, fencing and pesticides.

Interviews with AGRITEX extension agents highlighted a big drop in the level of
mileage allocated to the officers, from about 1000 km/month in 1985 to about 200 km/
month in 1996, due to reduced budgets. In the mid-eighties, all extension agents
were provided with motorcycles on a hire-purchase scheme and this greatly facilitated
transport, even to remote villages. However, during the 1990s no motorcycles were
made available to newly-recruited extension agents, making them rely on bicycles
that confine them to areas close to their homes.

AGRITEX has recently adopted a ‘participatory extension approach’. The method
views farmers as being informed and capable of making rational decisions about
environmental and agricultural issues (Chambers 1983). However, participatory extension
appears to have been adopted for different reasons. Extension agents saw the role for
‘participatory development’ as allowing the reduction of extension visits to individual
farmers and the concentrating of efforts on groups of farmers. This implicitly abandons
or marginalises farmers who are not willing or capable of joining organised farming
groups. Reduced public funding for agriculture and conservation extension was mentioned
as key reasons for the adoption of participatory extension methods. Very few extension
agents and their officers who were interviewed believed in empowering farmers. The
majority of the agents did not believe that farmers were capable of self-development.

The reasons advanced by farmers for the low ranking of the Grain Marketing Board
included the following.

• The Board no longer provides guaranteed transport for crops from the farm
gate.

• The Board does not buy the grain soon after harvesting.
• There is corruption within the Board, in terms of grading the crops it receives.
• There are serious delays in payments.
• There are now many other participants involved in grain marketing, some of

whom out-compete the Board.

It would appear that the agriculturally-oriented organisations (AGRITEX, the
Department of Veterinary Services and the Zimbabwe Farmers Union) and the
environmentally-oriented organisations (the Forestry Commission and Natural Resources
Board) are either very thin on the ground or completely not visible to the local
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communities. The Village Community Workers were ranked very low on environmental
issues (Table 1).

Table 1. Effectiveness of organisations as indicated by local people’s ranking of the
organisations in PRA exercises*

Mangwende Chivi Hurungwe
Organisations Type Male Female Male Female Male Female

1. Agriculturally-related

AGRITEX State 0 9 2 2 0 2
Veterinary Services State 0 0 0 0 - 0
Agricultural Finance Parastatal 0 0 - - 9 0

Corporation
Grain Marketing Board Parastatal 2 4 2 1 0 0
Zimbabwe Farmers Union NGO - 0 0 0 0 0

2. Environmentally-related

Natural Resources Board State 1 0 0 0 0 0
Forestry Commission Parastatal 2 8 0 0 - 0

3. Community Development

District Development Fund State 7 0 10 - 8 4
Village Community Workers State 3 - - - 3 -

VIDCO State 7 6 5 6 1 0

4. Traditional

Chief 9 10 - 8 - 7

Kraalheads1 10 8 8 7 - 5

5. Religious

Independent 10 10 9 8 7 8

Mainstream 7 10 10 6 10 9

* The values are average values, each for male and female groups, where 0 indicates highly ineffective
 and 10 indicates highly effective.
1 Leaders of clans (the lowest level within the traditional system).

If the Village Community Workers were given more training in social and
environmental issues, they would probably be more effective, given their close
association with villagers. Unfortunately, they are very poorly paid, and this reduces
morale.

Overall, community development and traditional organisations appear to be more
popular with the local communities than the sectoral government organisations. The
high opinions of the District Development Fund were related to their widespread activity
in infrastructure development.

VIDCOs appear to be highly regarded by the communities in two of the three study
areas (Table 1). However, the VIDCOs do not appear to have been much involved with
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environmental concerns. Furthermore, there does not appear to be a good linkage
between these organisations and the various government officers in the areas.

The traditional leadership was generally ranked high, but some problems were
raised during discussions. The slightly lower ranking in Hurungwe was because people
were not happy with the kraalhead, whom they accused of ‘selling grazing areas.’ In
Chivi and Zvishavane, the local chiefs were reported to be monopolising key resources
at the disadvantage of immigrant groups (Mukamuri 1989). The interviews conducted
seemed to suggest that, in the past, chiefs, headmen and kraalheads maintained and
enforced social and environmental rules and that those who violated the regulations
were tried and reprimanded. The dominating fear was that if society would break
down, then the ancestral spirits would be angered and would retaliate by punishing
individuals and the whole community. The ancestral punishment would come in the
form of diseases, pestilence, poor harvests and drought. Local people still have respect
for traditional structures, which are viewed as the link with the spirits of the land, and
the traditional structures are probably the most important of all organisations in
maintaining some degree of control over resource use. The nostalgic view that
traditional leaders are guardians of land and local interests is, however, not always
applicable, as can be seen in the examples whereby the leaders use the resources for
their own gains.

Both independent and formal churches were ranked high, for their contribution to
social aspects of rural life. However, it was noted that the churches did not cover
many issues related to natural resources. This differs from other areas of Zimbabwe,
where, for instance, the Lutheran and Catholic churches have made notable
contributions to environmental issues. The capacity of the churches to assist local
communities is largely dependent on the financial resources the particular churches
have, most of which are derived from the communities themselves. Given the socio-
economic hardships local communities are presently experiencing, churches have begun
prioritising on the aspects and nature of assistance they can render.

6. DIFFERENCES IN PERCEPTIONS BETWEEN MEN AND WOMEN
ABOUT ORGANISATIONS

For a number of organisations, men and women’s rankings and perceptions differed
substantially due to their different experiences with these organisations or due to
their different roles in the household. For example, in Mangwende, women rated
AGRITEX and Forestry Commission very highly, in contrast to men. The high score
AGRITEX obtained is linked to the extension advice women obtain for market
gardening, an activity which is a major source of income and livelihoods in the area.
Women are less likely to get formal employment and they engage in market gardening
in order to raise cash. The high score for the Forestry Commission is linked with the
gum plantations which the Commission is actively involved in establishing. Women
in the study area regard gum trees as a major source of firewood and fencing
materials.

Some women alleged that there was a gender bias in the allocation of loans,
consequently ranking the Agricultural Finance Corporation low. This was particularly
noticeable in Hurungwe where women gave a score of zero to the Corporation while
men gave it a score of nine.  The explanation was that most of the loans provided by
the Corporation have been directed to activities which males dominate, such as cotton,
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maize and sunflower production, whereas women’s agricultural activities, like
gardening and groundnut production, have not been priorities for the Corporation.

In all sites women seemed to rank the activities carried out by the District
Development Fund lowly (scores varying from 0 to 4) while men ranked the same
organisation highly (scores ranging from 7 to 10). Men apparently give high value to
good roads, which enable them to transport their agricultural products easily to the
markets. Women found the organisation lacking because it did not do enough with
respect to borehole provision for safe drinking water and watering vegetables.

The Village Community Workers were ranked low by men’s groups in all the study
areas because of their role in distributing contraceptive pills that are seen, by men,
as being associated with promiscuity among women. It appears that the actual role of
the Village Community Workers was not well understood.

7. INSTITUTIONAL CHANGE AND THE FACTORS DRIVING CHANGE
There have been definite changes in the organisations since the 1980s, and many of
the local norms and informal rules have come under pressure. Many of these changes
are believed by local people to have been brought on by the ESAP policies and the very
serious drought in 1991/92.

From discussions with the staff of the agricultural organisations on the ground, it
was noted that most state organisations have scaled down their activities since the
mid 1980s, but this was more dramatic during the period of economic reform policies
in the 1990s. These reforms have reduced government expenditure, in addition to
encouraging privatisation (e.g. of grain marketing). Consequently, the central
government and parastatal agricultural organisations have a very weak presence in
the study areas and a lower image on the ground in the 1990s as compared to the
1980s. Some of the changes that have occurred as a result of budgetary cuts or reduced
subsidies include late payment of farmers by the Grain Marketing Board, less farm
gate collections of marketed products by the Grain Marketing Board, reduced loans
available to communal farmers from the Agricultural Finance Corporation, reduced
visits by AGRITEX staff to farmers and more group-based extension (under the guise
of the ‘participatory extension approach’). In general, the most affected components
of the work of governmental and parastatal organisations are those related to
interaction with local people, e.g. foot patrols, farmer visits and promotion of
environmental awareness. Most of the extension and field agents who were interviewed
highlighted increased use of informal means of transport. Extension staff increasingly
schedule their meetings as part of meetings organised by other organisations. Under
such circumstances extension work is becoming extremely difficult to plan and execute
and the quality of work is drastically affected.

While government organisations have been collapsing, independent and formal
churches have gained considerable prominence in the lives of the local people. Churches
and traditional institutions have the advantage of a large and wide following, as opposed
to the poorly-funded government organisations. Most of the churches were highly
appreciated with respect to their social programmes, but the farmers rated them low in
their contribution to environmental issues.  In general, the churches introduce concepts
which often are in contrast with those concepts embraced by traditional institutions, a
serious situation for resource management as the traditional organisations often play a
positive role in this regard. For instance, in their negative attitudes towards the belief
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in spirits and the spirit world, churches undercut traditional conservation systems for
specific trees and woodlands (see also Mandondo 1997). In Chivi, an NGO, the Zimbabwe
Institute for Religious Research and Ecological Conservation (ZIRRCON), has incorporated
traditional religious beliefs into an environment-religious management strategy or
movement. At present ZIRRCON is running an impressive project whose extension
programme on natural resource management is directed towards independent churches,
traditional leaderships and other religious groups. If the ZIRRCON strategy succeeds,
then it is important to evaluate how religious organisations can be mobilised to contribute
to natural resource management.

All the informants in the study areas seemed to recognise the decline of the
larger extended families and highlighted the nucleation of households. People have
become increasingly concerned with producing and consuming within the nuclear
households. Cultural values concerning the relationship between parents and newly
married couples were also reported to be causing conflict, particularly in the 1990s.
For example, in the past, daughters’ in-law that were recently married could share the
same kitchen with the husband’s parents until they could sustain themselves.
Informants mentioned that this practice had dramatically decreased because of the
harsh economic conditions. Newly-established couples were given their ‘kitchens’ (i.e.
made self-reliant) within a few months of marriage.

Old women believed that the emerging tensions within local communities and
extended families were largely centred on scarce financial and food resources, which
in turn are consequences related to the drought and ESAP. The picture these informants
painted is that the extended African family, as well as close family ties, are gradually
crumbling because of socio-economic pressures.

Respondents reported that differentiation amongst households was promoted by
ESAP; many believed ESAP was ‘for the rich to get richer’. Differentiation is particularly
marked between those households that have cattle and farm implements and those
that do not have these resources.

Clusters of households or the entire village used to form the basic labour or
safety nets for households. Reciprocal work parties were often organised around clusters
or families. Both rich and poor households participated in each other’s labour parties.
Money or goods did not form the basis for the labour or work parties; rather it was
mutual help that was significant.  Increased wage labour, greater socio-economic
differentiation and heightened social disharmony have contributed to decline in
reciprocal work parties in the study sites. It was reported that both rich and poor
farmers were no longer prepared to work together if there were no direct material
benefits. Most informants said that they started noticing the decline in reciprocal
work parties around the turn of the decade. Extra labour for weeding is now largely
organised through hired labour instead of being freely available through work parties.
In Chivi, specific forms of reciprocal work parties remain during winnowing, but this
is largely in areas where people still grow millet and ‘if the farmer in question is lucky,
socially respected or powerful.’

Community conservation work had been institutionalised in many local
communities. However, like the reciprocal work parties, community-based conservation
work was reported to have seriously declined in all study areas. The apparent reason
is that rural people nowadays expect to be paid for whatever work they do. Interviews
revealed that, during the past decades, local people used to do conservation work
without direct payment. For example, between 1969 and 1973, people in Hurungwe
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did conservation work that included damming a gully and planting trees in village
woodlots. However, they now prefer to plant trees in individual home plots. The
informants mentioned that, as a village, they no longer had time to do any conservation
work. Other members of the community in Hurungwe also said that they were no
longer interested in doing things whose benefits they were not sure of getting. It was
also apparent that the style of local leadership also discouraged many people in joint
conservation work.

In recent years, traditional regulations that seek to protect sacred trees and
woodlands have been negatively affected by the difficult economic conditions. The
decline in respect towards traditional regulations is largely due to the emergence of
new livelihood strategies to cope with economic problems. For example, in some
areas unemployment is causing many youths to turn to wood carving for tourists as a
survival strategy. In the process the youths violate traditional rules by felling sacred
trees. Sale of fruits from the natural forests was traditionally unacceptable. Interviews
carried out in Mangwende indicated that, starting in 1993, local people noted the
emergence of marketing of Uapaca kirkiana fruits. In nearby, Mutoko District, locals
were marketing a cake and syrup derived from Parinari curatellifolia. In Hurungwe,
discussion groups mentioned an increase in the marketing of Syzygium cordatum fruit.
Children and women were identified as the key actors in the trade. In Chivi, local
women were engaged in the marketing of an alcoholic product from Sclerocarya birrea.
Some households were also reported to be exchanging the product for labour in the
face of traditional rules that forbid the use of alcohol in any exchange relationship.
Traditional rules and regulations with respect to woodlands appear to be under pressure
from many angles, mostly as a result of the commercialisation of the resources.

In Mangwende and Hurungwe, most retrenched workers resorted to cultivating
land formerly set aside for grazing, as well as farming in riverine areas. Group
discussions highlighted that most of the people coming from towns do not have any
choice but to cultivate any open piece of land they can get. In the study areas, there
is a lot of sympathy for the returning retrenched workers and other unemployed
people. The common expression was that ‘We can do nothing about the unlawful
practices because the people doing it are our children and we would not want them
to starve’. In Chivi, young families had not encroached on grazing land, but the
newly married men said they would do so if the government did nothing to solve the
acute land shortage. Some of the land pressure is linked to lack of employment
opportunities. In all study areas, unemployed school leavers, whose option for a
living is mainly based on the local woodland resource, were experiencing severe land
shortage. Many of them became engaged in activities such as gardening, brick
moulding, sale of building poles and building mud huts, all of which require clearance
of land and/or the use of the woodland.

Economic hardships, land shortage and unemployment have rendered the traditional
leadership with no choice but to turn a blind eye to some unacceptable and non-
sustainable land-use practices. Some village elders were of the view that if they do
not allow the young families to open any piece of land available, then they would have
the burden of feeding them.

Land grabbing and unlawful expansion is not only affecting the traditional leaders
in the study areas. Councillors and VIDCOs are even more powerless because they fear
that if they interfere they might lose votes during elections. The traditional leaders
would appear to be in a better position to control or reduce the unlawful practices,
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given their popularity with and more knowledge of the communities. However, it
would appear that traditional leaders put the immediate needs of their people first,
rather than the conservation of natural resources.

Some consideration was also given to the increasing prominence in the society of
AIDS. Many respondents reported increased deaths due to AIDS-related diseases.
Illnesses and death are calling for more resources to be diverted towards health and
funeral costs, as well as increasing pressures on an already stressed rural health sector.
We believe that increases in illnesses and deaths are changing social relationships
within communities and households. Traditions with respect to death and the attendance
of funerals are also changing.

8. CONCLUSIONS
Little and Brokensha (1987) identify four factors that are likely to affect the nature of
local resource management: (i) shifts in the formal locus of decision making; (ii)
wealth distribution; (iii) market linkages, and (iv) demographic pressure. Their
framework is highly applicable to the situation in our study areas, but we interpret
‘demographic pressure’ more broadly as ‘resource scarcity’ which could be due to
reasons other than demographic pressure (e.g. increased commercialisation of resources
and past land alienation policies).

Little and Brokensha’s (1987) first point concerns the shift in the locus of power.
Because of shifts in power between traditional structures and the new state-sponsored
organisations (e.g. VIDCOs at the lowest level), considerable ambiguities have arisen
over who has control of the commons. There has, however, been a positive shift in the
locus of power, from the central government to more local arms of government.
However, this has come at a time when the fiscal resources of the state are highly
constrained, thus debilitating the functions of the state.

The second point of Little and Brokensha (1987) relates to differentiation. Where
communities are highly differentiated, the visions about resource use between poor
and rich may not be compatible, creating problems for local organisations and local
institutional development (Uphoff, 1986; Hobley and Shah, 1996). Differentiation within
communities appears to be increasing, apparently as a result of the recent changes in
macro-economic policies.  This has probably had impacts on community institutions,
such as reciprocal work arrangements and community work parties.

Little and Brokensha’s (1987) third point concerns market linkages. The emergence
of market values for common property resources often leads to problems of over-
exploitation, brought about either by the arrival of outsiders (with different values)
to exploit the resource or the need by the very poor to exploit the resource for cash
(see also McElwee 1994; Richards 1997).  With the decline in the national economy,
people are becoming more money sensitive and more orientated towards material
benefits. Many households appear to have shifted their attention to woodland resources
to raise cash, and thereby have gone against traditional institutions limiting such
marketing of resources. At the family level the extended family concept and close
family ties are also eroding fast, and children are being made self-reliant at an earlier
age than in the past. While commercialisation pressures have sometimes promoted
positive responses from communities or user groups, or have had minimal impacts on
local controls  (McElwee 1994; Richards 1997; Agrawal and Yadama 1997), such patterns
have not been recorded in our study areas.
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The fourth point relates to resource shortages. Such shortages create tensions and
conflict that local organisations may not be able to resolve. In the study areas, this is
seen in terms of land allocation and in-migration, and the use of woodland products for
cash income. There are many studies that show similar patterns, though it is also
possible that resource shortages stimulate the resurgence of local control (Agrawal and
Yadama 1997). In Zimbabwe, resurgence has largely not occurred, though some Rural
District Councils have implemented by-laws, the efficacy of which has not been
investigated.

Overall, the findings of this study do not reject the hypothesis that the economic
reform measures have initiated negative institutional change at the local level. However,
this study must be seen as exploratory, given the perennial problems between
governments and local people, problems that may be colouring the views expressed by
the local people. We suggest that the economic decline has diluted traditional values
within the local communities, values that are important for natural resource
management. Furthermore, the reforms have eroded the efficiency of public
organisations by constraining the availability of financial and other resources to them.
These organisations have scaled down their operations and/or devised coping measures
which compromise natural resource management. Many authors see the state and
other external agents as important facilitators of local initiatives, by providing support
and legitimacy to local institutions (Davis and Wall 1994; Hobley and Shah, 1996; Agrawal
and Yadama 1997; Bebbington 1997). From this perspective, the reduced state presence
at the local level is negative, though, in the southern African context, the state has
more often not supported community initiatives (Murombedzi 1991; Matose and Wily
1996).

There is a multiplicity of organisations operating at the local level, many of which
have some connection to natural resource management. This has been demonstrated
elsewhere in Zimbabwe, and in other countries (Mbizvo and Mohammed 1992;
Murombedzi 1991; Sithole 1995; Mandondo 1997; Bebbington 1997; Brown and Rosendo
1998). In this maze of organisations, in their interconnections and in their changing
effectiveness, where is the hub for resource management initiatives? While there is
talk of devolution of power to local governments, and there is much talk of participatory
development, the capacity of government to facilitate the functioning and effectiveness
of local organisations is extremely limited, given the budgetary constraints. The potential
for an effective involvement of government organisations in joint woodland management
activities with the local communities is presently very low. If the government wants
partnership with local communities in managing these resources, then it will have to
channel more resources to its organisations as well as improving co-ordination amongst
state organisations on the ground. Furthermore, choice of organisations for partnership
with local communities has to take into account the divergent expectations on those
organisations from women and men.

For almost all organisations investigated, excluding the churches, the 1990s were
seen as an era of reduced effectiveness. Traditional institutions are still well-respected
by the people, but with the upsurge in individualism and the rising power of religious
organisations, the traditional institutions are likely to experience reduced legitimacy.
The richness of the stated local controls for woodland management is not in doubt
(e.g. Mandondo 1997). Many of the woodland resources are common pool resources
governed largely by informal rules and norms falling within the traditional ambient. It
is less clear as to how effective the local controls are, and as to how the controls are
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changing. The changes in local controls that we recorded do not, generally, forebode
well for natural resource management.

The hub for development still appears to be the traditional institutions, and the
networks linking to them, despite the problems identified above. While traditional
institutions are eroding fast, the evidence is that they remain strong relative to other
institutions, especially considering that they received almost no state support in the
post-independence era (Matose and Wily 1996). Traditional institutions still have the
best potential for mobilisation for natural resource management. This is evident from
the values they espouse, record on past activities, and the esteem with which the
institutions and their leaders are held.
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ABSTRACT
This study investigated the institutional arrangements governing the management of
miombo woodlands by exploring factors resulting in institutional change and how
institutions respond to change in the miombo woodland. It has demonstrated the
existence of a multiplicity of institutions ranging from national to local and from
formal to informal; each varying according to the particular socio-cultural and traditional
context.  Understanding institutions in the region and the processes involved in their
origins, evolution and dynamics is observed as much more important than analysing
and interpreting them according to the “design principles” approach under common
property resource (CPR) systems.  A historical analysis has also revealed that institutions
have to some extent been affected by changing state and administrative frameworks,
from colonial to post-colonial periods.  While recognising, for various reasons, the
general weaknesses of some institutions to effectively govern natural resources, this
study also identified critical factors that make some institutions in the region stable
and enduring. The analysis has shown that institutions that are better integrated in
terms of traditional, socio-cultural traits and incentives, and are given moral and political
legitimacy at the local level are more stable and enduring than those that are less so. In
our study, these refer to institutions concerning traditional leaderships, different types
of clans or households, and sacred areas. Recent developments of devolution and
legislation to enable community-based resource management have been based on the
recognition of the potential of these local institutions while at the same time calling
into question the efficacy of state institutions to manage on their own without community
institutions. As the region continues to recognise the legitimacy of traditional systems
with their related structures and rules, these critical factors are important in shaping or
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harnessing local institutions.  This is of particular importance as policy makers try to
develop institutional frameworks that integrate and accommodate formal legislation,
e.g., the Forest Act, within the local by-laws for governing natural resource management
of the miombo woodlands.

Key words: Community based management, change, devolution, institutional
framework, degradation.

1. INTRODUCTION
From the earliest human communities people throughout the world have had to decide
who can use what resources when, where, and how.  Such norms, rules and regulations
that so govern behaviour are broadly defined as institutions.  Under common property
literature, these are taken as regulatory systems of formal laws, informal conventions
and norms of behaviour, mainly designed to coordinate individual and collective actions
for controlling and managing the resources (Harris 1982; Morris and Adelman 1988; North
1990; Bromley 1999; Cleaver 1999).  This view of institutions has largely been developed
by neo-structural institutionalists and economists, and the common property school
against the backdrop of Hardin’s (1968) ‘tragedy of the commons’. Hardin’s thesis is
that resources held in common are subject to some degradation.  The common property
school has ever since tried to demonstrate that the tragedy of the commons cannot
exist under common pool resources (CPR) where communities have regulatory systems
to check against individual interests (Ostrom 1986; Bromley and Cernea 1989; Runge
1990).  The aim of this paper is to analyse these ‘regulatory systems’ hereafter called
institutional arrangements governing natural resource management of the miombo
woodlands, in Malawi, Tanzania and Zimbabwe, by specifically examining institutional
change and factors driving it.

Institutional analysis often requires that a distinction be drawn between institutions
and organisations, mainly due to the difficulty of separating rules and regulations
from the organisations that affect them.  However, the analysis by Uphoff (1986) does
not appear to separate institutions and organisations, mainly because of what the
author terms as a close mileage between the two.  Hence, Uphoff (1986) considers
“institutions, whether organisations or not, as complexes of norms and behaviours
that persist over time by serving collectively valued purposes”.  Thus, some kinds of
institutions have an organisational form with roles and structures to implement social
actions, whereas others exist as pervasive influences on behaviour.  Mukamuri (2000)
considers institutions and organisations as synonymous.  The distinction between
institutions and organisations is, however, summarised by Harriss (1982) and North
(1990) by defining organisations as the key players, formed by groups of individuals,
or the groups of actors bound together by a common purpose to achieve objectives.
In this paper this distinction has been adopted in order to investigate what are the
rules and organisations governing the management of miombo woodlands and how
these have changed and responded to change over time.

People in all communities manipulate their institutions and that these evolve
with time as political, social, economic, ecological and cultural needs and environment
change and as communities come into conflict or contact with others.  The institutional
change that arises generates, in turn, a change in people’s behaviour toward
management of natural resources, often with either a positive or negative impact on
the resource base.  This theory implies that, depending on the impact generated,



47Dennis Kayambazinthu, Frank Matose, George Kajembe and Nontokozo Nemarundwe

there is a continued reworking process of the institutional arrangements to either liberate
or constrain human behaviour towards management of natural resources (Bromley 1999)
(Figure 1).  However, among the socio-political commentators on transition of African
institutions are those who believe that traditional institutions are static and resistant to
change or modernity (Kajembe and Kessy 2000).  Yet others, through a historical analysis
of institutional change, have observed change and are trying to monitor the direction
of the change or transition (Mukamuri et al. 1999).  Either way and in an effort to
examine institutional arrangements influencing the management of miombo woodlands,
this paper further explores the critical set of factors that lead to enduring or changing
woodland management institutions.

Figure 1. A conceptual framework showing changes in institutional arrangements
towards community-based natural resource management (CBNRM) and
control.

Characteristics
Resulting outcomes influencing behaviour
♦ Positive or Negative ♦ Rules

Resource Management & ♦ Resource
Social Well-being ♦ Political, Social, Economic &

Cultural Needs

2. BACKGROUND INFORMATION: HOW INSTITUTIONAL CHANGES
AFFECT PEOPLE’S INTERACTION WITH THE ENVIRONMENT

One of the challenges facing policy-makers, local authorities, practitioners and groups
working in natural resource management in the miombo region is to understand how
institutions, and changes in institutions, affect people’s interaction with their
environment since these have consequences for the resource and people’s well-being.
Institutional factors are arguably the most important factors determining the success
or failure of community-based natural resource management.  The current drive,
towards devolution of the control and management of resources to communities, may
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not be enough if all that states are doing is to empower communities by changing
policies and not try to understand how to strengthen local institutions. The understanding
of institutions would afford the best opportunity to begin working with local
communities and to generate policies that aim at promoting and supporting the
appropriate governance structures and rule systems for resource management.  At
present, national policy support in the region is varied with some countries (e.g.,
Tanzania and Malawi in forestry and Zimbabwe in wildlife and water) having changed
and created supportive legislations for community-based resource management.  In
other cases, such as forestry policies in Zimbabwe, there has been less support, although
some experimentation with ‘resource sharing’ in the State Forests is being pursued
(Campbell and Matose 2000).  With the widely varying degrees of policy support and in
the diversity of resources and communities, with complex and dynamic institutions that
exist in the region, considerable effort is needed to draw parallels, disparities and
common themes.

Bardhan (1989) recognises the fact that any socio-economic structure, consisting of
property relations, corresponds to the level of development of the productive forces.
The central force driving any change is therefore the force of production.  Using
Marxist theory, Bardham (1989) states that changes in the forces of production over
time produces some tension between existing structure of property rights and the
productive potential of the economy, and it is through class struggle that this tension
is resolved in history, with the emergence of new institutions.  This is said to have
given way to neo-classical thinking on property rights and transaction costs, which
trace changes in economic history to changes in the institutional rules.  Further, it has
also given way to the imperfect information theory of institutions which provides a
framework for analysing institutions as substitutes for missing markets, in an
environment of expensive risks, incomplete markets, information symmetry, and moral
hazard.  North (1981), however, brings out the theory of ideology and the state as also
central to the institutional change.  In this regard, social ideology may well induce
individuals to behave in a way contrary to their own interests.  Here the state, in
propagation of ideology and socialisation process, as in defining and enforcing property
rights, plays an authoritative role.  North thus states the fact that the state, for
reasons of maintaining its support structures, may even prolong socially inefficient
property rights (Berthelot 1998).

Other important processes that may bring about institutional change are to do
with collective action and free-rider actions that limit or enable groups of people to
act together (Berthelot 1998).  Ashton and Philpin (1985) look at the importance of
specific historical processes of class capacity for resistance and struggle in directing
change.  In their analysis of neo-classical economic history, Ashton and Philpin,
emphasise the fact that relative price changes fuel the main motivating force for
institutional changes in history (primarily by inducing the development of property
rights to the benefit of the owners of the expensive factor of production).  In particular
demographic changes altering the relative price of labour to land provide the incentive
for redefinition of property rights on land and a rearrangement of labour relations.  But
according to Brenner’s (1976) analysis of contrasting experiences of different parts of
Europe on the transition from feudalism, it is known that changes in demography,
market conditions and relative prices are not sufficient to explain the contrasts.  Hence,
changes in relative prices may at most, change the costs and benefits of collective
action on the part of the different classes (creating new opportunities for political
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entrepreneurs).  However, such changes cannot predetermine the balance of class forces
or the outcome of social conflicts that may result in given institutional change.

From a wide range of literature that focuses on institutions, two general approaches
to institutional analysis are often described.  One is the rational co-operation approach
of reducing transaction costs among individuals with self-interest driven by new
institutionalism (Ostrom 1990; North 1990).  The common property theory encompasses
this approach (Bromley 1992; McCay and Acheson 1987) by largely focusing on the set of
variables that enhance the likelihood of users organising themselves to avoid the social
costs associated with open-access (McKean 1998; Ostrom 1992).  But as Campbell et al.
(2001) observe, such ‘literature and similar literature on community-based natural resource
management (CBNRM) (especially that reaching the practitioners) is largely optimistic
in outlook’ for the miombo region.  They go on to argue that such optimism stems from
the simplification that somehow “it is possible for CPR appropriators to design, operate,
monitor and enforce their own institutional arrangements” (Ostrom 1994).  Also that
“local communities can create and sustain institutions to manage their collectively owned
resources quite successfully, often in the face of adverse pressures from the state,
demographic changes and market forces” (Agarwal and Yadama 1997).

The other approach to institutional analysis places emphasis on the moral codes,
traditions and value systems and draws from the Durkheimian tradition that an
individual is largely a social being who is guided by the social norms (Scott 1976, 1985;
Uphoff 1986).  Hence, individuals make collective choices that favour some interests
over others and some outcomes over others by using mental models.  One’s culture,
knowledge, values and norms play a big role in the interpretation of one’s environment
and, may therefore vary according to different societies and environments.  Studies
from some parts of the miombo region indicate that institutions that are currently in
place, are largely built on controls derived from traditions, culture and norms (Mandondo
2000). These controls are constantly contested, changeable and individually interpreted
and, therefore, the analysis by the “design principles” approach is much more concerned
with social engineering than with trying to have an in-depth understanding of the
processes involved in the evolution and dynamics of institutions (Campbell et al. 2001).
Faced with such social and cultural complexities of communities and natural resources
found in the miombo region, we adopt this view in analysing the types of institutions,
how they are formulated, structured and changed over time.

3. INSTITUTIONS, THEIR EVOLUTION AND FACTORS DRIVING
CHANGE

The analysis of institutions and their evolution in this study is based on case studies
done on communal and state-owned areas, in Malawi, Tanzania and Zimbabwe (Kajembe
and Kessy 1999; Kajembe et al. 1999; Kayambazinthu et al. 2000; Mukamuri 2000; Campbell
et al. 2001; Nemarundwe et al. 2001).  It also draws from various sets of literature
generated in other parts of the miombo region (Shackleton and Campbell 2001).   The
miombo invariably represent woodlands dominated by various Brachystegia, Julbernadia
and Isoberlinia species and other associated species.  The woodlands are largely used
as grazing areas and as sources of wood and non-wood forest products, apart from
providing cultural, social and other forest services.
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3.1 Types of Institutions
Institutions governing land and resource management in the region can be broadly
identified as ranging from national to local and from informal to formal, operating
either independently or alongside each other (Table 1).  The national legislation and
guiding policies set the broader institutional framework, within which lower level
government institutions, e.g., at district level, operate.  At this lower level, they
define governance structures, variously termed as local, community or village, to
implement national legislation.  A wide range of institutions and their supporting
structures may fall within the state institutional framework or operate outside it as
traditional institutions (Shackleton and Campbell 2001).  The traditional institutions,
which may fall within or outside of the state statutes, are the oldest and, depending
on each case, may lie dormant, reformulate, reconstitute or may disappear completely
over time (Mukamuri et al. 1999; Shackleton and Campbell 2001).  Overall, the operating
traditional institutional framework, as diverse as it is, is such that it does not wholly or
easily fit into the CPR management systems.  As suggested by Campbell et al. (2001),
what is critical in understanding institutions in the region is to have an in-depth analysis
of the processes involved in their evolution and dynamics.

In spite of the social and cultural complexities of communities and natural resources
found in the miombo region, some key and parallel institutional features emerge from the
case studies.  At the local level, traditional chiefs are the encapsulation of all institutions,
formal and informal, in the management of natural resources.  All the case studies show
that the traditional chief is at the centre of all user-group rules, sacred controls and civic
controls in the area of jurisdiction.  Several examples from the region show local institutions
as potentially powerful, stable, valued and generate recurring patterns of behaviour in
regulating forest resources.  The local “Dgashiga” institution, in Bariadi, Tanzania, has
since pre-colonial times been known to be very successful in communication and articulation
of indigenous knowledge, attitudes and practices and in regulating access to natural
resources within the community (Johannson and Mlenge 1993). Though largely ignored
during the colonial and post-colonial period, Kajembe and Kessy (1999) state that there
was little change in attitude towards this local institution.  They also provide another
example of a village or inter-village assembly, “Ngitili”, (protectorate) with by-laws operating
at the communal and private, household levels that have not changed over time and
remain effective at the local level.  These institutions date back to the 1940s arising out
of the need to regulate pasture grazing, largely due to overstocking, with by-laws and
associated penal codes as well as sanctions (“Masumule”) instituted to effect resource
conservation.  A similarly effective and enduring local institution, “Lyabujije”, meaning
“forbidden”, operate at the local level in a village and between villages with clear rules
and by-laws for regulating and managing pasture and woodland resources.

The strength of tradition in both “Ngitili” and “Lyabujije” lies in a village elder
called “ntale wa banamhala”, who together with other elders form a ten-cell leadership
to establish by-laws and associated penalties.  The “ntale wa banamhala” remains
incumbent for life unless some serious misconduct is committed by the elder which
may warrant dismissal.  Such types of institutions are common in many parts of the
region with by-laws clearly understood and accepted by the community, stipulating
what to do and what not to do.  This may also refer to specific tree species and
individual trees that are associated with some village taboos or traditional rules, as
well as protected woodlands commonly mentioned as sacred because of their history,
traditional rules and taboos associated with them.
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Table 1. Types of institutions governing resource management of miombo woodlands
in Malawi, Tanzania and Zimbabwe over time

Institutions
Historical Period Malawi Tanzania Zimbabwe Type

of Rules

Pre-colonial
• Local By-laws, customs, norms, taboos (Traditional chiefs Informal

and councillors, clanheads, kraalheads,
“Ngitili”, “Lyabujije”, “Dagashiga”, Religious)

• User Group Resource use rules, regulations; Constitutions Informal,
(Craft associations) Formal

• Sacred Controls Tree/woodland protection rules, customs, Informal
taboos(traditional authorities)

• Pragmatic or norm- Civic rules, norms, regulations(NGOs) Informal
based/User specific

Colonial

• National Legal framework, Acts, Constitution (state agents Informal
or parastatals: FD, FC, DNPW, DCs, etc.)

• Local By-laws, customs, norms, taboos (local government Informal,
administrative structures: RDCs, RMCs, VIDCOs, Formal
WADCOs, VFCs; traditional authority: chiefs and
councillors, headmen, clanheads, kraalheads,
traditional healers, “Ngitili”, “Lyabujije”,
“Dagashiga”, “Sabukus”, Religious, etc.)

• User Group Resource use rules; Constitutions (Craft associations, Informal,
Garden Committees, etc.) Formal

• Sacred Controls Tree/woodland protection rules, customs,
taboos(traditional authorities) Informal

• Pragmatic or norm- Civic rules, norms, regulations Informal
based/User specific

Post-Independence

• National Legal framework, Acts, Constitution (state agents Informal
or parastatals: FD, FC, DNPW, DCs, District Assemblies,
etc.)

• Local By-laws, customs, norms, taboos (local government Informal,
administrative structures: RDCs, RMCs, VIDCOs, Formal
WADCOs, VFCs, VNRMCs, CAMPFIRE, ZINATHA,
NGOs; traditional authority: traditional chiefs and
councillors, headmen, clanheads, kraalheads,
traditional healers, “Ngitili”, “Lyabujije”, “Dagashiga”,
“Sabukus”, Religious, etc.)

• User Group Resource use rules; Constitutions (Craft Informal,
associations, Binga Craft Centre, Garden Formal
Committees, etc.)

• Sacred Controls Tree/woodland protection rules, customs, Informal
taboos(traditional authority)

• Pragmatic or norm- Civic rules, norms, regulations (NGOs) Informal
based/User specific
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VFCs – Village Forestry Committees; VNRMCs – Village Natural Resource Management
Committees; CAMPFIRE – Communal Areas Management Programme for Indigenous
Resources; VIDCOs – Village Development Committees; WADCOs – Ward Development
Committees; RMCs – Rural Management Committees; NGOs – Non-governmental
Organisations; FD – Forestry Department; DNPW – Department of National Parks and
Wildlife; DCs – District Councils; RDCs – Rural District Councils, ZINATHA - Zimbabwe
National Traditional Healers Association.

However, there are also numerous examples from the region that show lack of
continuity in effective (i.e., accepted, respected, adhered to and working) local
institutions. These have, in one way or another, been undermined by several factors.
In all the three case study countries, such institutions have been undermined at various
stages of the colonial and post-colonial periods.  With the influx of new institutions
created within these periods, some functions and responsibilities of the traditional
leadership, central in an African setting for effecting institutions, were either taken
up by the new institutions or found to be irrelevant and therefore ignored.  There is
therefore considerable evidence that traditional leaders, apart from the case of sacred
burial sites, are increasingly becoming weak and losing their legitimacy among the
people in all the case study areas.  In spite of the vacuum that this creates there is at
the same time no alternative or forthcoming institution to replace them.

All the case studies and related literature point to the fact that sacred controls,
in the management of sacred woodlands, clearly define woodland boundaries, and
the rules on who has rights of access, use and at what times. These include graveyards
and other woodlands of strong ritual significance.  Here forests are protected for
traditional purposes such as worshipping and sacrifice offering.  Ordinarily, only
dead wood can be collected from such areas and no cutting is allowed.  Cutting of
certain trees, the type of tree concerned varying between different areas, is strictly
taboo.  This includes, in some areas, certain fig trees, associated with rainfall as
well as rain ghosts (especially for worshipping, sacrifice offering and rituals). Such
rules are strictly embedded in the traditional spiritual, cultural, and local economical
and ecological environment. Graduated sanctions are imposed by the elite, and there
is little recourse to methods of conflict resolution if such conflicts arise.  Morally and
traditionally, such institutions are well accepted and respected by members of the
community; who, in turn, are accepted and granted all traditional needs as forms of
incentives.  These institutions have hardly changed over time and not been affected
by the colonial and pre-colonial era.  They are therefore regarded as more enduring
than other institutions in the region.  It would appear then that reworking and invoking
the CPR theory and design principles to explain the enduring nature of sacred
woodlands would be rather inappropriate.  Of necessity, sacred woodlands may be
treated in relation to their spatial, temporal, economic, religious and political
contexts.  Elements of these contexts include the resource status, the power dynamics
within the community; the commercialisation of some of the resources located in
sacred woodlands, and the broader economic and climatic changes (Mukamuri et al.
1999).

However, the degree to which such institutions would be more enduring than in
other sacred woodlands would differ depending on a number of factors.  For example,
where there are heterogeneous communities, mainly due to immigration from other
ethnic groups, the survival of the sacred woodlands is less than in homogenous
communities.  In another example, when a trading class develops within a community,
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the possibility arises that the traders seek out the resource irrespective of its politico-
religious roles, and may therefore seek to compromise some of the sacred institutions.

The nature of institutions governing resource management by kraalheads
(Zimbabwe) or clanheads (Malawi & Tanzania) in the region, though different from the
sacred woodland institutions, generate similar attributes where these seem to be in
full control of their resources.  Some of these attributes include self-policing and
enforcement, acceptance, respect, combined with fear for the resource, as it belongs
to given families as private property.  Throughout the region, the clanheads or
kraalheads are traditionally empowered and therefore given legal authority to try cases
concerning resource management and other cases such as witchcraft, adultery and
theft.  This only reinforces the strength and enduring nature of their institutions in
the management of their natural resources.  However, the national will at the legislative
level has played an important role in influencing to what extent such legal authority
can be exercised by such institutions.  In Zimbabwe, the kraalheads did not have legal
authority during the post-colonial period up until 1999 when the Traditional Leaders’
Act was enacted.  Even after then, implementation on the ground shows that, in some
areas, the national will has yet to be fully realised to reinforce and strengthen these
institutions.

The influx of alien religions to the region has also brought about changes in the
local institutions.  In the case of Zimbabwe, for example, the decline in traditional
values and customs, i.e., respect for lion spirits (mhondoro), has been regarded as
one of the major reasons why local values have become ineffective (Mukamuri 2000).
“Mhondoro”, was believed and known to safeguard ancestral rules and societal values
through which people’s lives were viewed as an integral part of the environment.
However, these traditional rules have been interpreted and changed to suit new needs,
as they have been affected by both Christian religion and strong inclination towards
modernity.  For example, Christians do not want to participate in traditional rain-
making ceremonies known as chipwa.  Even some of the kraalheads were known to be
members of Ethiopian Orthodox and Methodist churches recently introduced to
Zimbabwe.

The region shares a common legal framework in the establishment by governments
of state institutions for the implementation of local level community developments.
Such institutions—WADCOS, VIDCOs (Zimbabwe), VNRMCs, VFCs (Malawi), and VFCs
(Tanzania)—have not only divided loyalties, between the committees and traditional
leaders but they have also been politically marginalised.  In some communities, for
example in Zimbabwe and Malawi, people have tended to elect traditional leaders into
these committees as a strategy of avoiding conflict and confused loyalties rather than
because of their suitability as committee members.  Although in some cases the
committees have tended to weaken the traditional institutions, in general such
committees are less powerful than the traditional leaders over the management of
indigenous resources.  Their institutions are therefore always having to adapt to the
existing local institutions for effective application.  To this end, both traditional and
modern institutions, have been observed to work side by side, e.g., a number of
institutions working in Mukarakate, Zimbabwe and Chimaliro in Malawi. This also indicates
that the imposition of such structures and institutions on the people by a state of such
structures and institutions for its political and hegemonic ambitions (Makumbe 1996) has
led to the demise of many such institutions in the region.
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The nature of the rule systems and organisations at the formal, national level has
been the most dynamic for the region, with rule systems changing according to who is
in power, right from the colonial to the post-colonial period.  Accordingly, this has
resulted in varying degrees of institutional change and arrangements for resource
management, either enabling or inhibiting. All case studies show that this has, however,
largely brought about negative impacts on local, traditional institutions and on the
natural resource.  A number of these formal, government institutions are referred to
in Table 1. While recognising the nature of these government institutions and how
they have evolved, it has become necessary in the region to strengthen existing
traditional institutions and encourage the formation of new ones.  This is, however,
stemming from a few successful cases, such as the ones referred to above, which
have encouraged effective resource management of miombo woodlands in the region.

Most of the user group institutions as well as norm-based civil institutions may be
formal and informal but largely informal.  They are based on working rules that achieve
the purposes for which the groups have been established.  The rules may be with regard
to how individual committees should operate, how and when to use particular resources,
and a range of other rules.  In most cases these institutions are established by external
agencies, for example, non-governmental organisations.  In some cases, they are
established by village committees, internally or externally sponsored, for controlling
resource management.  In general these institutions are temporal and change as situations
and goals change and may be influenced by existing legal frameworks in each country.
Though these can be replicated under similar circumstances, they have to be changed
and modified to suit particular institutional arrangements governing resource
management in other areas. Most important, particularly for the externally sponsored
agencies in resource management, such institutions must be legitimised, compatible
and in harmony with local institutions.  While some examples illustrate this scenario,
e.g., institutions established by the externally sponsored Hifadhi Ardhi Shinyanga (HASHI)
in Tanzania, VNRMCs in Malawi and WADCOS or VIDCOs in Zimbabwe, for resource
management, others have completely failed to fit into the local setting and therefore
not contributed much to governing resource management.

4. EVOLUTION OF INSTITUTIONS AND FACTORS DRIVING CHANGE
Although there is wide diversity in the way traditional institutions have operated in
the region, mainly due to historical, cultural and socio-political factors, there are
commonalities that can be drawn from each country’s experiences (Murphree 1993;
Matose and Wily 1996).  These include the fact that local communities, having a long
history of association with forests and high degree of dependence on them, are assumed
to have accumulated capabilities that enabled them to manage forests sustainably,
particularly in the pre-colonial era.  Cases from around the region (Matakala 1986;
Makuku 1993; Campbell and Byron 1996; Madzudzo 1997) as well as from various parts of
the world (Shiva 1988; Makela 1999) attest to this.  Another commonality is the colonial
legacy of state-created institutional structures that centralised control, regulation and
management of woodlands away from traditional structures, resulting in various degrees
of weakening and transformation of the latter.  The socio-political transformation at
independence did not bring much institutional change as the traditional institutional
organisations, e.g., traditional authorities, became absorbed in the administrative,
socio-political system of the state.
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One of the earlier and most prominent initial factors that resulted in institutional
change in the region was the intrusion of the colonial government into the existing
traditional institutional structures.  By introducing state structures to facilitate its
own development and administrative agenda, the colonial government directly and
indirectly undermined the traditional institutional organisations that had hitherto been
effective in the management of woodlands. Traditional institutional constructs, giving
clear rights of tenure by chiefs to their subjects, henceforth became part of the state’s
responsibility.  This marked the beginning of the weakening and loss of authority of
traditional organisations in the miombo region (Matose and Wily 1996).  The colonial
state agencies that were created to control, regulate and manage woodland resources,
particularly through establishment of forest reserves as ‘no go’ zones to local
communities, ensured that woodland resource management and land tenure was
completely under state control, except for sacred groves and graveyards.

The literature on institutions in the region dating back to the pre-colonial period
(e.g., More and Vaughan 1994; Richards 1940, 1950) show the key social and political
institution of tribes as being centred on chieftainship (whether Paramount chief or
any other tribal or clan leader among the Ngoni of Malawi, the Bemba of Zambia, the
Lomwe of Mozambique, the Shona of Zimbabwe or the Sukuma of Tanzania).  In this
system, the subjects believed in the chief as having both political as well as religious
or spiritual powers.  This belief was the source of cohesion and adherence to governing
institutions even as such powers got transferred from one generation to the other,
including the legal rules of succession. However, in cases where there were constant
wars such systems could not be maintained.  For example, Ranger (1993), in giving a
historical account of how communal tenure evolved from pre-colonial days onwards,
points out that the Shona chieftainships, under constant factional wars in the nineteenth
century could not provide security of natural resource tenure.  In Ranger’s view, there
were few signs of ‘traditions’ of communal tenure transferred from the pre-colonial
period to the early colonial Rhodesia (now Zimbabwe).

The coming in of Europeans in the region, whether as missionaries, traders and/
or settlers in the late 1800s changed some of these institutions.  The Europeans
perceived for example, schisms, tribal practices and rituals, and general way of life
among African tribes and clans, however organised and institutionalised, as uncivilised
and backward.  They therefore introduced Christian values and the state system.  The
role of traditional institutions was de-emphasized but the traditional chiefs and clan
leaders were maintained with their role redefined as that of custodians of state system.
All these dynamics contributed to the weakening of the traditional institutions and the
group cohesion, which used to exist before.

The colonial period saw the establishment of legislative controls on woodland use
in the region.  These included the Native Reserve Forest Produce Act (1928), Natural
Resources Act (1942) and the Forest Act (1948) in Zimbabwe; the District Administration
(Native) Ordinance (1926) (for the Communal Forest Scheme) and the Forestry Ordinance
(1931) in Malawi and, Forest Ordinance (1957) in Tanzania (Kajembe and Kessy 1999;
Kayambazinthu 2000; Kajembe et al. 1999; Mukamuri 2000; Campbell et al. 2001;
Nemarundwe et al. 2001).  These Acts and Ordinances increased the state control over
woodland resources, especially in the communal lands.  Alongside these Acts and
Ordinances, the colonial period also marked the beginning of major changes in woodland
management in the region.  This was through the introduction of state institutions
and structures that were tasked with enforcement of rules and regulations and
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management of forest resources were tasked with enforcement of regulations and
management of forest resources.  These included the Forestry Departments (FD),
District Councils (DCs) and Village Forest Committees (VFCs) in Malawi and Tanzania;
Department of National Parks and Wildlife (DNPW), Forestry Commission (FC), Rural
District Councils (RDCs), Village Development Committees (VIDCOs) and Ward
Development Committees (WADCOs) in Zimbabwe.   These essentially aimed to facilitate
the penetration and entrenchment of administrative structures in the control and
management of natural resources by the colonial government and undermined the local
people’s initiatives and capacity for woodland management.  This colonial legacy has,
in some cases, left local communities with little rights over the resources they purportedly
own, and with the hangover that everything should come from the top to the community
(Mphepo 1998, Kajembe and Kessy 1999).

The coming of the post-colonial governments at independence further consolidated
state powers and institutions in resource management as local communities were
‘cultured’ into a system of only receiving instructions from the top.  In both colonial and
post-colonial era, local communities were perceived as a destructive force and no attempts
were therefore made to consider them in the management of miombo woodlands.  Thus
while independence marked the end of the colonial state in Tanzania in 1961 and, ushered
in a new government in Zimbabwe in 1980 and in Malawi in 1964, there was little change
in the attitude towards traditional institutions.  In fact, local natural resource management
institutions were further weakened as powers were shifted even further from the
traditional authorities to the state under the District Councils Act (1980) and Communal
Areas Act (1982) in Zimbabwe. Two other legislative instruments which contributed to
changes in the institutional setting in Zimbabwe included the 1982 Prime Minister’s
Directive on Decentralisation and the Rural District Councils Act (1988).  The District
Councils Act removed the power to allocate land from traditional chiefs and headmen to
District Councils, while the 1982 Prime Minister’s Directive on decentralisation resulted
in the establishment of local institutions known as the Village Development Committees
(VIDCOs) and Ward Development Committees (WADCOs).  The latter formed a parallel
institution to the traditional authority in place at village level, creating friction between
democratically elected leaders and the traditional leaders at community level, and further
stripped chiefs and headmen of their land allocation powers (Mutizwa-Mangiza 1990).
The government has now restored authority to the chiefs through enactment of the
Chiefs and Traditional Leaders Act (1998).  However, the existence of two legislations
supporting two parallel power structures at the local level, without clarifying and
distinguishing the various roles and responsibilities, creates potential problems of
allegiance and legitimacy at the local level (Nemarundwe et al. 2001).  Malawi has
experienced similar institutional shifts with the creation of the Chiefs Act (1964) and
the creation of Village Natural Resources Committees (VNRMCs) under the Forestry Act
(1997) (Kayambazinthu 2000).  For Tanzania, new institutions were imposed at the local
level, from 1967, in line with the socialist ideology, modelled along Marxist-Leninist
principles.  In all these cases, the organisational structure was designed to represent a
bottom-up approach to development, but was in essence a conduit for channeling
propaganda and development ideas from the state to the local level.  These government
organisations and institutions have, however, failed in the region largely as a result of
lack of local legitimacy, institutional overlap with the persisting traditional structures,
and different interpretation by individuals and groups to suit their own ends (Kajembe
and Kessy 1999).
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One common institutional change that developed in the region from the mid-
1980s was the introduction of the Structural Adjustment Programmes (SAPs), which
were characterised by the emergence of commercialisation of forest products
(Kajembe and Kessy 1999).  SAPs have had a major impact on poverty among the
rural poor especially as a result of removal of subsidies on major farm inputs, and
market liberalisation.  These have resulted in a big rise in input prices and hence
affecting farmers’ capability to access them and accordingly their capacity to
produce (Carr 1998, Blackie 1998).  The low productivity has resulted in increased
poverty in rural communities.  As a survival strategy some villagers have resorted
to trade in forest products such as firewood and charcoal, thereby weakening the
existing local institutions.  As Mukamur.i et al (1999) argue, when a trading class
develops within a community a possibility arises that the traders seek out the
resource irrespective of its politico-religious roles, and this inevitably leads to
breakdown of existing institutions.  This has invariably posed new challenges to
both government institutions as well as any remaining traditional institutions
responsible for managing resources in the miombo woodlands.  In areas with mixed
social groups or tribes, what the forests and the forest products mean to the
indigenous population is not necessarily the same to immigrants.  For example,
the indigenous Nyamwezi ethnic group of Tanzania, who live around the Urumwa
Forest Reserve, see the forest in terms of timber, charcoal, firewood for tobacco
curing or as a source of local medicine.  At the same time, the Sukuma ethnic group
who are immigrants to the area and pastoralists see the reserve as potential area
for grazing (Kajembe and Kessy 1999).  Such demands, under SAP and commercialisation,
has led to the flouting, and subsequent weakening, of existing local institutions for
the sustainable management of the resources.  This particularly applies in the forest
management cases in Malawi and Zimbabwe, where powerful entrepreneurs tend to
ignore local regulations and controls, undermining the authority of community
institutions.  In general, this has also created highly stratified and differentiated
communities with multiple interests, e.g., various resource user groups such as the
Craft Associations and Garden Committees, and other pragmatic, norm-based and
user specific groups (Table 1).  This poses a particular challenge in that such situations
create varying incentives and disincentives for respecting or accepting the local
institutions and influences people’s participation in community-based natural resource
management (Shackleton and Campbell 2001).

Throughout the region, national and international non-governmental organisations
have basically mushroomed in the later part of the post-colonial era.  These, together
with the old and well-established religious organisations, have had some impact on
the management of miombo woodlands.  As the early missionaries came into the
region, during the pre-colonial as well as the post-colonial period, they acquired a lot
of land from the local people and established their own institutions for governing
resource management.  The local communities did not have land nor resource use
rights.  Rights to forest products such as collection of dead twigs for firewood, fruits,
caterpillars, mushrooms and honey varied from site to site but generally requiring
permission.  Donor agencies, forming another institutional set up, have had some
influence on the general management of forests in the region.  Their influence has
basically been in terms of provision of financial resources and in some cases they
have promoted certain policies which have a major impact on the sustainability of
miombo woodlands.  One example of such policies is the support given to the SAP.
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5. INSTITUTIONAL CHARACTERISTICS
Using common institutional attributes, frequently referred to in the case studies and
literature, a set of factors begin to emerge as critical in determining the resilience or
susceptibility of institutions to change (Table 2). The likelihood of an institution to
change or not to change is, in this case, qualitatively measured by the degree to which
it can be characterised by these attributes; the higher the attributes the less likely for
the institution to change.  On the basis of this analysis, the first three categories of
institutions are summed up (in the last column) as inherently having a low tendency to
change.  These include various institutions established at the local level by traditional
leaderships, village institutions by village elders and clanheads or kraalheads, and
those governing resource management of sacred areas.  In all they appear to have
better integrated traditional, socio-cultural traits and incentives that give them moral
and political legitimacy than the externally sponsored and initiated institutions.  These
are also known to promote self-policing or enforcement of the institutions and social
cohesion, necessary for implementation of rule systems.

Incentives do, of course, take many different forms and come from many different
sources that it is difficult to figure out the multiple and diverse incentives that are at
work in a community.  For most of the externally initiated institutions, money seems
to be the main incentive, e.g., an afforestation project which may pay people to plant
trees.  The traditional institutions, however, may be driven by fear, for example.  This
could be fear of the ancestors who may cause people to protect a sacred forest.  In
this case the community may have strong animistic beliefs and universally fear certain
forest spirits that inhabit the region.  Some families and some farmers hang amulets
to the spirits in the trees to protect them as one would not dare approach a tree that
might be inhabited by such a spirit.  Another characteristic of the community, namely
its shared religious beliefs, adds incentives that protect the rights of the owner.  In
some communities, for example, there is a powerful spirit of unity which generates
pressure to conform to established norms. Group pressure may play a big role in
getting people to engage in an activity or persuading them to protect a sacred grove.
The community’s ability to manage resources is its social cohesion and willingness to
set and strive for common goals.  In this case the community is able to establish
common goals, establish strategies for accomplishing those goals, and then work
together to follow the strategy that has been proposed.  This is largely determined by
history of the community (i.e., population and settlement history and conflict history)
and its relations with others, its present social structure, its cultural values, and the
way it governs itself.  The population history reflects the ancestral origins of the
community, whether descended from a common or single ancestor or family.  The
severity of the sanction is a factor in determining how much a rule affects behaviour.
For example, a rule that when violated can result in one’s expulsion from a community
creates different incentives from one that results in nothing more than a token fine.

Unlike the national and externally influenced institutions of user groups and other
norm based, specific user groups outlined in Table 1, the traditional institutions are
more enduring and stable because of their strong foundation and deep-rooted, specific
social stratification and structural organisations.  Traditional societies, irrespective
of their degree of centralisation or social fragmentation, use kinship or leadership as a
moral framework of binding force and unity, which expresses itself in moral concepts or
axioms.  The moral order is therefore meant to be robustly collective with ensured
checks and balances enabling group interests to be preserved and to guide local
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government and politics, decision-making, and even religion. Everyone participates, is
heard, and accepts his or her responsibilities to the group and to one another (Dia
1994; Kajembe and Kessy 2000). These attributes are key to institutional stability.  Less
effective and failed traditional institutions, mainly influenced by external forces
throughout the colonial and post-colonial period, are a clear departure from the moral
and political legitimacy of the ancestral, and strongly centralised, systems of African
institutions.

Table 2.  Institutional attributes as critical factors in determining change

Institutional attributes

Socio- Moral/ Religious Incentives Self- Promote
culturally political  influence policing/ social

accepted/ support/ enforcement cohesion
respected legitimacy

of Traditional V. High V. High High V. High V. High High Low
chiefs and
councillors

of clanheads, V. High V. High High High V. High V. High Low
kraalheads,
“Ngitili”,
“Lyabujije”,
“Dagashiga”

of Sacred Tree/ V. High V. High V. High V. High V. High V. High Low
woodland
protection
rules, customs,
taboos

of externally High High Low Moderate Moderate High to Moderate
instituted VFCs, to High  Moderate
Religious, VNRMCs,
CAMPFIRE, VIDCOs,
WARDCOs, ZINATHA,
NGOs etc

of Craft High High Low High Moderate Low Moderate
associations,
Binga Craft
Centre, Garden
Committees, etc

of FD, DNPW, Moderate High Low Moderate High Low Moderate
DCs, RDCs, etc

of Civic rules, V. High V. High Low Moderate High High Moderate
norms, regulations

VFCs – Village Forestry Committees; VNRMCs – Village Natural Resource Management Committees;
CAMPFIRE – Communal Areas Management Programme for Indigenous Resources; VIDCOs – Village
Development Committees; WADCOs – Ward Development Committees; NGOs – Non-governmental
Organisations; FD – Forestry Department; DNPW – Department of National Parks and Wildlife; DCs.
-District Councils; RDCs – Rural District Councils, ZINATHA - Zimbabwe National Traditional Healers
Association.

Institution Tendency
to change
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By the same reasoning, the lack of indigenous, traditional foundation and related
political and moral legitimacy in national institutions, with origins from the colonial
period and emphasis on control and centralised power, has tended to serve the laws of
the countries of the region and not the indigenous population.  As a result, these have
not been given as much socio-cultural acceptance and respect, nor promoted social
cohesion as well as the traditional institutions.  These institutions, as well as those
governing resource management by user groups and elected committees, have the
tendency to change as their membership or conditions change.

6. DISCUSSION AND CONCLUSION
This study has demonstrated the existence in the mombo woodland region of a
multiplicity of institutions ranging from national to local and from formal to informal;
each varying according to the particular socio-cultural and traditional context.  In this
respect, understanding institutions in the region and the processes involved in their
origins, evolution and dynamics is observed as much more important than analysing
and interpreting them according to the “design principles” approach under CPR systems.
Through a historical analysis it has also been revealed that all these institutions have
also been affected by changing state and administrative frameworks, from colonial to
post-colonial periods.  From this analysis, it is clear that some traditional institutions
have been largely weakened and considerably changed, from their inherent
constitutional character, which saw them as the product of ancestral, ritual and spiritual
power before colonial times (Dia 1992).   As has been asserted elsewhere (Agarwal and
Yadama 1997; Agarwal and Gibson 1998; Campbell et al. 2001), institutional analysis in
the region should take account of spatial contexts, temporal contexts, including history,
the micro-politics of resource use and transaction costs, and the actual condition of the
commons.

The extent to which traditional institutions in the region have been affected in
the past have made them to become more or less hybrid systems of institutions in
which tradition and modernity co-exist. Recent developments of devolution and
legislation to enable community-based resource management, however, come with
the recognition of the potential of local institutions while at the same time calling
into question the efficacy of state institutions to manage on their own without
community institutions (Mandondo 2000).  While recognising, for various reasons, the
general weaknesses of some institutions to effectively govern natural resources, this
study attempted to identify critical factors that make institutions in the region stable
and enduring.  The analysis has shown that institutions that have better integrated
traditional, socio-cultural traits and incentives, and are given moral and political
legitimacy at the local level are more stable and enduring than those that are less so.
In our study, these refer to institutions concerning traditional leaderships, different
types of clans or households, and sacred areas.  As the region continues to recognise
the legitimacy of traditional systems with their related structures and rules, these
critical factors are important in shaping or harnessing local institutions.  This is of
particular importance as policy makers try to develop institutional frameworks that
integrate and accommodate formal legislation, e.g., the Forest Act, within the local
by-laws or to make provisions for the establishment of by-laws.  The potential is
there for existing traditional institutions to operate in harmony with externally
sponsored institutions which is an indicator of the potential compatibility between
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the two types of institutions (Kajembe and Kessy 2000).  In recognition of internal
differentiation of resource endowment with communities and overlaps of interest
groups, often with conflicting and competing interests, governments must, however,
reserve or retain the right to intervene in cases of conflicts at the local level, where
such a higher level governance systems are required to provide protection to
marginilsed groups and  provide a forum for conflict resolution.
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6.
Conflicts over the miombo woodlands:
The case of Blantyre, Lilongwe and
Kasungu, in Malawi

C.M. Masangano, D. Kayambazinthu and L. Mwabumba

ABSTRACT
Malawi is currently promoting a policy of communal management of miombo woodlands.
This is occurring at a time when the country has changed its political system to
multiparty democracy and is decentralizing government and promoting community
involvement in development efforts.  There is, however, need to understand the factors
likely to lead to success or failure of community participation in management of miombo
woodlands.

Miombo woodlands contribute numerous resources to the livelihoods of rural
households.  Harvesting of miombo resources has most often led to conflicts among
various parties.  This paper discusses the major sources of conflict among communities
living close to forests.  It also discusses the approaches used to resolving and managing
conflicts.  The study revealed that conflicts centred on a range of land and forest
issues.  Land conflicts usually resulted when two parties both claimed rights of
inheritance, or when one party failed to respect garden boundaries and encroached on
the gardens of the other people.  Land conflicts also occurred when there was failure
to return borrowed land in the agreed period as well as when one’s animals grazed in
other people’s gardens.  Conflicts surrounding forest resources occurred when an
individual was found harvesting resources such as poles and firewood from other
people’s gardens or from communal forests without permission.  Conflicts also occurred
when community members were caught harvesting resources from reserved woodlands.

The communities had some institutional structures which could be used for conflict
resolution and management.  Generally, conflict resolution started with the two parties
discussing the issue.  If they failed to resolve their conflict, they referred the matter
to the village headman.  The village headman discussed the issue with the two parties
in the presence of other village elders.  Conflicts not resolved at this level were referred
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to the chief or group village headman where there was a similar process of discussion.
These institutional mechanisms were, however, not very strong in resolving conflicts
surrounding resources from forest reserves, because such forests were under state
control and the state structures tended to be more powerful than local structures.
Conflict resolution in these cases had to involve state structures.  Any effort to promote
local participation in the management of miombo woodlands must look into
mechanisms for empowering local institutional structures.

Key words: Conflicts, woodlands, local institutions, management committees.

1. INTRODUCTION
Malawi is currently experiencing serious problems of natural resource degradation.
Estimates show that the total national forest cover in Malawi is being depleted at 3.5
percent a year.  The major causes of forest degradation are land clearing for agriculture,
and tree felling for fuelwood and charcoal for domestic energy use and sale, fuelwood
for tobacco curing and fuelwood for other uses such as brick making.  Attempts by
government to control deforestation of the natural woodlands have usually resulted in
conflicts with communities.  One serious type of conflicts is illustrated by Namatunu
Forest where, with the advent of multiparty democracy in the early 1990s, local people
went into the forest to harvest trees for fuelwood, charcoal, poles and even timber,
without regard to Government rules.  Attempts by Forest Department staff to control
the situation were met with hostile resistance by local people.

Mwabumba et al (1999) categorized miombo woodlands in Malawi into two types:
government protected woodlands which are on public land and village woodlands on
customary land.  The protected woodlands were, until the early 1990s, managed strictly
by the government through its Department of Forestry and Department of National
Parks and Wildlife.  Staff of the Department of Forestry regulated the collection and
utilization of forest products, and members of local communities were not allowed to
collect these products unless they had a permit.  Coote et al (1993) reported that these
woodlands cover an area of about 1 million hectares.

On the other hand miombo woodlands on customary land consist of more than
2000 small areas of woodland covering a total area of 2.7 million hectares (Forestry
Department 1985).  These small woodlands are usually designated as village forest areas
under the control of village headmen1. Community members living in areas close to
these woodlands are normally allowed access to these areas to collect specified resources
such as firewood and non-timber forest products like thatch grass, fruits, mushrooms
and caterpillars.  Cutting of trees is normally not allowed.

In an effort to promote good management of the government reserved miombo
woodlands and in light of the democratization process, Malawi is pursuing a policy of
community involvement in the management of such woodlands.  Communities are
being encouraged to participate in the management and utilization of forest resources.
This is being done with the understanding that, in the past, communities co-existed
with the forests which provided them with various livelihood benefits.  They maintained
certain cultural values and beliefs which ensured that the forests were not mismanaged.

This paper provides findings relating to the major sources of conflicts and the
approaches used in conflict resolution and management among  communities in the
miombo woodlands.  The existence of conflict resolution mechanisms is a precursor to
successful community management.  Robinson (1980) described conflict as a behavior
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threat by one party at the territory of another party.  Territory in this respect refers to
a wider psychological dimension based on personal values and beliefs on individual
privileges (Robinson and Clifford 1977).  Group or individual behavior in conflict situations
threatens the other party by trying to attain its goals or achieve its interests with
enough behavioral intensity to limit the goal attainment of the other party.

One implication that can be drawn from this definition is that conflicts most
often occur when resources are limited and people’s needs and wants exceed the
availability of resources.  This causes behavior where by one party tries to block the
other party from accessing the resources.  One way by which parties, especially those
in a position of power, try to block access to resources is through the types of policies
they put in place.  Policies represent the type of goals and values and in turn define
the types of rights, interests and privileges that a society has.

The main objectives of the study were:
• To identify and document major sources of conflicts in the management and use of

miombo woodlands and other resources in the vicinity of the woodlands.
• To identify and document the approaches used in conflict resolution among local

communities.
• To draw lessons from this study for promoting more sustainable community

management and usage of miombo woodlands.

2. METHODOLOGY
The study was conducted in four sites within three districts.  The sites were Mdeka and
Mangwero in Blantyre District, Dzalanyama in Lilongwe District and Chimaliro in Kasungu
District.  The study sites were identified by the researchers through a process of
consultations with various stakeholders, including staff of the Forestry Department.
Reconnaissance surveys were conducted to improve understanding of the sites chosen.
This was followed by a series of focus group discussions of local communities in the
study sites (Table 1).

Table 1. Villages/communities which were consulted during focus group discussions

District Site Names of villages/
communities consulted

Blantyre M’deka Chilipa
M’mangeni

Mangwero Jamali
Lilongwe Dzalanyama Gowela

Kapingiza
Kasungu Chimaliro Block 1 (Boni Chakuchanya)

Block 2 (Boni Chakuchanya)
Block 3 (Boni Chakuchanya)

 These focus group discussions were conducted with various groups of people in
each village.  The groups consisted of a mixture of people (men, women and youth) as
well as leaders in various categories, like chiefs and village natural resources
management committees (VNRMC).  Key informant interviews were also conducted as
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a way of triangulation and to get additional information where possible.  The key
informant interviews were conducted with various individuals including:

(a) Village headmen
(b) Men
(c) Women
(d) Other local leaders such as members of parliament
(e) Non governmental organizations working in forestry and natural resource

management in the areas of the study
(f) Staff of the Forestry Department and
(g) Staff of other relevant government departments such as Agriculture and

Irrigation
Direct observations were also used in local court sessions in order to observe the

process of conflict resolution, but these were few since local court sessions were rare
during the period of the study.  An attempt to review court records from formal courts
failed as permission for such could not be obtained.

3. BACKGROUND TO THE STUDY SITES
M’deka and Mangwero were the two sites where the study was conducted in Blantyre
District in Southern Malawi.  They are in the North Western part of the District along
the main Blantyre-Lilongwe road.  The area experiences a continuous rainy season
which starts in November and ends in March.  Annual rainfall varies from less than 700
to 800mm with mean annual temperatures varying from 20 to 23oC.  The area was
composed of mostly Yao people and they follow the matrilineal system of marriage.
There were 1850 households in the three villages involved in the study in this area,
(NSO 1987).  Nearly half the population was less than 15 years old and the average
population density was 200 persons /km2.  Communal management of natural forests in
both Mdeka and Mangwero was implemented through village natural resources
management committees (VNRMCs) which worked hand in hand with staff of the Forest
Department in ensuring sustainable management and utilization of the forests.  Both
sites experienced major deforestation of their indigenous forests in the past 20 years.
The main forces which influenced this deforestation were:

• The opening of a main road which created markets for wood products such as
firewood and charcoal.  The focus group discussions revealed that the area has
low agricultural potential because it generally received low rainfall which was
often poorly distributed.  Secondly the cost of agricultural inputs such as fertilizers
and chemicals were very high and most of the farmers could not access them.
These problems frequently resulted in low agricultural production and often people
could not produce enough for their subsistence needs.  On the other hand, people
in the area did not have reliable alternative economic activities.  The opening
of the road opened market opportunities for forest products such as firewood
and charcoal and to many people, this provided a good economic alternative.
This led to the degradation of the woodlands.

• Change of government from one party rule to multiparty democracy was another
factor which influenced the rate of deforestation in the area.  To most community
members, democracy came to mean deregulation of state control.  People went
into the forests to get firewood, charcoal and other products without permission
and this led to complete deforestation of state reserved forests.  Namatunu Forest
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which was about 10 kilometers away from Mangwero is an example of this
deforestation.

Each of the villages which participated in the focus group discussions in Mdeka
area, had a VNRMC involved in re-afforesting Chilipa hill.  They were engaged in
planting indigenous trees, protecting the trees from bush fires, controlled grazing
systems amongst other things.  Their efforts were supported with funding by the
Malawi Social Action Fund (MASAF).  There were a number of non governmental
organizations working in forest management in the area including World Vision
International and Nkhomano Centre for Development.

Mangwero is a hill in Jamali village.  This hill was fully covered by a forest, which
was established and protected by people in the village.  The village had a VNRMC
whose duty was to oversee the protection of the forest from bush fires, tree cutting,
and pole and firewood collection, amongst other activities.  There were no NGOs
operating in this area.  The VNRMCs played a major role of mobilizing the communities
to participate in forest activities in both Mdeka and Mangwero.  They reported to their
village headmen.

Dzalanyama Forest is about 60 km to the south of Lilongwe City in Lilongwe
District.  It lies along the boundary between Malawi and Mozambique covering parts of
Dedza, Lilongwe and Nchinji Districts.  The forest was composed of two parts that
included a government plantation and reserved natural woodland.  The plantation
forest surrounded the natural woodlands providing a wide boundary between local
communities and the natural woodlands.  The forest served as a water catchment
area for Lilongwe City while the Ministry of Agriculture and Irrigation also used it as a
cattle ranch.  Dzalanyama area received annual rainfall ranging from 800 to 1600 mm
and mean annual temperatures ranged from 17.5 to 20 oC.  The topography consists of
moderately sloping plains and hills with shallow stony lithosols.

The communities around the forest were predominantly composed of the Chewa
tribe and followed the matrilineal system of marriage.  Results of this study showed
that most of these local communities had co-existed with the forest from before the
time of colonization in the mid 1800s.  Members of the community had been collecting
forest products such as fruits, mushrooms, caterpillars, grass and firewood.  At the
time of the study the communities were organized into village natural resources
committees, which were assisting in the management of the forest.  These VNRMCs
assisted both the village headmen and forestry staff in promoting the establishment
of both individual as well as communal woodlots in their villages.  The VNRMCs also
assisted the village headmen and forestry staff by organizing people in their villages
to participate in fighting bush fires and patrolling the forest.  They also assisted in
settling disputes on issues relating to the forest.

Chimaliro Forest is a miombo woodland 60km north of Kasungu Town in Central
Malawi.  It forms the northern boundary of Lilongwe-Kasungu plain.  The forest covers
about 160km2, lying along the Malawi/Zambia boarder.  Part of the forest is in Zambia
and the management approaches of the forest vary in the two countries.
Kayambazinthu, et al (2000) has provided more details about the forest.  The annual
rainfall in Chimaliro hills ranges from 800 to 1600mm with mean annual temperatures
ranging from 22 to 24oC.  The topography consists of moderately sloping plains and hills
with shallow stony lithosols.

The communities around the forest speak Tumbuka and follow a patrilineal marriage
system.  Their major economic activity is farming and their main crops include maize,
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tobacco and groundnuts.  Population density in the area is lower than most parts of
Malawi with an average of 74 people per km2 (NSO 1987).  Chimaliro is a government
reserved forest under the management of the Forestry Department.  Community
involvement in natural resource management is, however, done under a co-management
arrangement where communities around the forest have organized themselves into
co-management blocks.  There are three co-management blocks, each comprising
three of the nine villages, of group village headman Boni Chakuchanya.  These co-
management blocks had block committees, which worked hand in hand with staff of
the Forestry Department in the management of Chimaliro Forest.  The block committees
assisted the village headmen and forestry staff by organizing people in their
communities to participate in forestry activities such as fighting bush fires, patrolling
the forest and clearing fire breaks.  The committees also assisted the village headmen
and forestry staff in settling disputes on issues relating to the forest.  In addition to
the blocks, each of the nine villages had their own village forest areas (VFAs) which
had natural woodlots and in some cases planted exotic woodlots as well.  These village
forest areas were managed by village natural resources management committees
(VNRMCs).

4. TYPES OF CONFLICTS
This study revealed that communities living in the study sites experienced numerous
conflicts surrounding natural resources.  The major sources of conflicts were those
centred on land and forest resources.

4.1 Land conflicts
Land conflicts revolved around a number of areas, including land ownership and
inheritance, boundaries, grazing animals in other people’s gardens, failure to return
borrowed land and land titling efforts.  Cases where two or more people felt that they
had a right to inheritance and ownership of one piece of land frequently caused conflicts.
These conflicts most often occurred among people who were closely related and they
usually pointed at one common ancestor from whom each claimed to be a descendent.

Two types of boundaries that were sources of conflicts were garden boundaries
and village boundaries.  In both cases, the conflicts started with one party accusing
the other for not respecting the boundaries and therefore encroaching into the other
party’s land.  Conflicts on garden boundaries usually involved members of the same
village while those of village boundaries occurred between neighboring villages. One
example of conflicts on village boundaries occurred in Dzalanyama where a village
neighboring Kapingiza village established a village woodlot on a parcel of land that lay
along the village boundary. It was claimed that trees were planted on land that belonged
to Kapingiza village.

Another form of conflict that was common in the sites involved grazing livestock
in other people’s gardens and damaging crops.  These conflicts were becoming more
common as pressure on land was increasing with the rapid population growth.  People
were being forced to open grazing lands for cultivation and this was forcing livestock
farmers to graze their animals in non traditional grazing lands such as land very close
to cropped areas.  Grazing in these types of land is risky as animals can easily go into
the gardens and damage crops.
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Another source of conflicts cited involved people who borrowed other people’s land
for cultivation for an agreed period of time but did not want to return it to the owner at
the end of the agreed period.  This caused conflicts when the owner tried to claim the
land back.  The other issue, which the respondents in Dzalanyama recalled to have been
a major source of conflicts in the 1970s, was the Government’s efforts to register land.
Gowela and Kapingiza villages are in an area where the Lilongwe Land Development
Programme (LLDP) was implemented through the Ministry of Agriculture from the late
1960s to the early 1980s.  One of the Lilongwe Land Development Programme objectives
was to undertake land registration.  This was done in order to improve land information
systems and increase productivity by ensuring more secure rights of land ownership.  It
was assumed that farmers would increase their capital and labour investment.  It was
also assumed that land registration would promote high value crop production, an example
being tobacco. Implementation of the land registration programme implied that the
land tenure system would change from customary to some form of freehold.  The parcels
of land were being registered in the name of the person cultivating it.  People of Lilongwe
District are mostly of the Chewa tribe, following a matrilineal marriage system where
the man follows and settles at the wife’s home.  This means that the man cultivates on
land belonging to the wife’s kin.  By registering the land in the name of the person
cultivating it, the land was being registered in the names of people who only came to
marry in the community and were not, by custom, legitimate owners of the land.  This
has been a major cause for numerous conflicts.  Key informant interviews with staff of
the Ministry of Agriculture and Irrigation revealed that these conflicts had continued up
to the time of the study.  In fact, with the expansion of Lilongwe City, most members of
the community living close to the city have found it easy to sell their land to other people
who are interested in developing it into suburbs.  Conflicts have also been experienced
in such transactions.  These conflicts have usually occurred when the title holder of the
land sells it without consulting other members who felt that they had legitimate claim of
ownership to the land.  In some cases the one trying to buy the land has ended up losing
his or her money in such conflicts.

Literature shows that another type of land conflict commonly experienced in Malawi
has been occurring between government and local communities regarding land gazetted
for protected natural woodlands, national parks and wild life reserves.  A number of
forest reserves, national parks and wild life reserves were unilaterally declared public
land for purposes of protecting the resources on them.  This was done without making
adequate consultations with the local communities who for a long time regarded these
pieces of land as theirs.  They were using pieces of such land for their subsistence
needs.    This alienation of land occurred during the colonial and one-party era.  With
populations increasing, there is much pressure on customary land and local communities
are demanding that these alienated pieces of land be returned.  The communities have
reacted in several ways.  In some cases they have encroached the forest reserves, and
at other times, they have formally approached government to release some land for
cultivation.  One example of such a case is Matandwe Forest Reserve in Nsanje District,
where Government has degazetted part of the forest and given it back to the community.

4.2 Conflicts around forest resources
The study revealed numerous conflicts around forest resources.  Some of the conflicts
were general to all the sites but others were specific to particular sites.  These conflicts
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took a number of forms including conflicts between individual members of the community
which occurred as a result of cutting or collecting wood resources from other people’s
gardens, conflicts which developed as a result of cutting or collecting resources from
communal woodlands without permission and conflicts which developed around forest
resources from plantations and reserved natural woodlands

Most of the conflicts can be better understood in the context of power relations
as well as rights to resources, which determined rights of access to the resources.
Those people who had more power tended to have more access to the resources than
others.  Rights of access on the other hand tended to vary with the type of resource.
There were those who had rights to land and all the forest resources on that land while
others would have rights of access to some of the resources but not others.  For
example, while as the owner of land would have the right to cut down trees on his land
other members of the community would only have rights to collect certain parts of the
tree for such purposes as herbal medicines and natural fruit.  Conflicts resulted when
somebody who was considered not to have rights to certain resources was caught
collecting such resources.

4.3 Conflicts around private and communal forest resources
While trees growing in people’s gardens were considered as private property, some
people considered such trees, especially indigenous ones, as open access and entered
such gardens to cut and collect poles, firewood, handles for tools, etc.  This was a major
source of conflict.  These types of conflicts occurred most frequently between the landless
or those people who had very little land and those who had relatively more land.  Private
woodlands were only maintained by those people who had adequate land.  Those who did
not have adequate land could not afford to spare land for natural woodlots.

Another common source of conflicts was collecting and cutting wood resources
from communal woodlands.  These types of conflicts were more common in Mangwero,
Dzalanyama and Chimaliro.  These sites had substantial amounts of communal wood
resources.  Mangwero for example, is a hill with a fully established natural woodland
maintained by the villagers from Jamaali Village.  Many conflicts occurred between
the villagers and members of the VNRMC.  The members of the village felt that since
they had participated in the management of the forest, they were free to collect
resources such as firewood and poles from the forest any time they needed them.  The
VNRMC members who were charged with the duty to oversee the usage of resources
from the forest restricted villagers from entering the forest.  Members of the village
disliked the VNRMC as a result.

These communal woodlands were, however, maintained for several purposes.
Some were maintained as village woodlots, meant to provide various forest resources
such as poles, fuelwood and thatch grass for the whole village.  The forests were
therefore governed by a set of rules mutually agreed upon by the whole village.  In
most cases, these rules specified procedures for harvesting and sharing resources.
Conflicts normally occurred when some individual members breached such rules.  For
example, if an individual was caught cutting trees for poles or for making hand tools
or collecting firewood without permission from the village headman, he was considered
to have breached the rules and was subject to some penalties.

Graveyards were another type of communal woodlands, which existed in the
villages.  Graveyards were considered to be sacred places where extraction of resources
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was considered as desecration and attracted various forms of punishment.  The
responsibility to monitor the usage of the resources in graveyards was loosely assumed
by everyone in the village, since all members had the moral responsibility to report
any illegal activities in the graveyard to the village headman or to other village elders
(Masangano et al. 1999).   Harvesting of resources such as cutting trees or collecting
firewood from graveyards was only allowed during funerals and such resources were
only to be used for the funeral.  There were generally fewer cases of conflicts on trees
from graveyards.  The study revealed that generally people respected graveyards and
that anybody found cutting trees or collecting firewood from the graveyards was given
very punitive punishments. Such punishments ranged from loss of credibility, being
ignored and being ostracized to some cases of being evicted from the village.  Members
of the community were essentially left on their own to devise rules governing the
management of the graveyards and outsiders, including government, did not interfere.

Some of the graveyards were also used as places for conducting initiation activities
for gule wankulu.  All the secrets relating to the nyau cult were maintained in such
graveyards.  Harvesting of woodland resources from such graveyards was strictly
prohibited and offenders, especially those not initiated, were heavily punished.  In
some cases punishments would result in death.

While outside interference on sacred woodlands was strictly not allowed, literature
shows that there have been isolated incidents, especially in the colonial era, where
government interfered in the name of development.  Such violations ended up creating
enormous conflicts with the communities.  There are on the other hand, some myths
relating to the magical resilience of these sites, and the fear associated with such
myths have in most cases kept the woodlands undisturbed.

Some trees are left in the village to serve certain purposes.  Some were left to
provide shade in meeting places such as local courts (bwalo la milandu) and the grounds
for traditional dances (bwalo la gule wankulu).  Such trees were not supposed to be
cut and people caught cutting them were subject to various forms of penalties.  The
focus group discussions revealed that there were some cases where individuals were
caught either cutting branches of such trees or collecting firewood from them and this
caused some conflicts.

4.4 Conflicts around forest resources from the plantation forest and
reserved woodland

Forest resources from the government plantation forest as well as those from the
reserved natural woodlands were a source of frequent conflicts.  These conflicts have
changed over time and can therefore be looked at in four time periods: the pre-
colonial period, the colonial period, the one party era and the present period.

Management of natural woodlands in the pre-colonial period was basically in the
hands of local communities.   It seems that the local communities tended to maintain
strong values regarding cutting down of trees and collection of natural resources from
the woodlands. Coote et al (1993) studied local communities in the post-colonial era,
and isolated some of the values which existed from the past.  They observed that
community members from Chemba village revered certain trees to the extent that
they could not cut them nor do any harm to them.  They gave an example where in one
particular case people believed that when one villager set fire and burnt a certain tree
to ashes, he developed swellings on his body that were similar to the swellings the tree
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had.   Members of the Chemba village believed that this person’s death was a result of
what he did.  Other literature indicates that the chieftainship was the main political
institution and chiefs were believed to have both political and religious power.  The
political and religious power that the chief had was a source of cohesion in the social
system.  Enforcement of the chief’s orders was either through the territorial chiefs,
councillors and clan leaders.  There is not much recorded on conflicts experienced in
this period

The coming of the European missionaries and settlers changed the institutional
set up of local communities.  The Europeans and settlers regarded the local institutions
as uncivilized and backward.  They therefore introduced Christian values and a central
state system of government.  The role of traditional institutions was de-emphasised
but the traditional chiefs and clan leaders were maintained with their role redefined
as that of custodians of the state system.  This weakened the powers of traditional
institutions in favor of the state institutions such as the police, judicial system as well
as government ministries and departments.  The coming of the post-colonial
government did not change the situation; instead it further consolidated power to the
government under the one-party system of government.  Management of resources
strictly followed a top-down approach and local communities were cultured into a system
of simply receiving instructions from the top.  Traditional institutions were moulded
into a form of local government.

This is the time when most woodlands were unilaterally declared reserved forests
and national parks.  Management and use of resources from forest were strictly under
government control.  Local communities were not allowed access to forest resources.
This was despite the fact that these forests provided many resources important to the
survival of the communities.  This caused many conflicts as members of the local
communities were very often caught either cutting poles or collecting firewood and
making charcoal in the forests.  Those caught were either fined or the resources were
confiscated from them; in some cases they had their tools confiscated.  Staff of the
Forest Department were even mounting road blocks to control the movement of charcoal
from forests to the market.  This action resulted in major conflicts not only with the
charcoal makers, but also the transporter-traders.  These conflicts became more overt
at the time when the multiparty democracy was being introduced.  This political change
gave opportunity for people to express their views.  This was coupled with the conception
of democracy as a complete deregulation of government institutions.   Experiences at
Namatunu Forest Reserve provide a good case whereby abundant natural forest resources
covering hundreds of hectares were cleared within days.  Efforts by staff of the Forest
Department to control the situation were violently challenged by the local people.  In one
case, it was reported that a staff member of the Forest Department was actually tied to
a tree by a group of women who were caught collecting firewood from the forest.

Although efforts to promote communal management started towards the end of
the one-party system of government, government started putting more effort to it
when the multiparty system of democracy was introduced.  With democracy, people
were generally being encouraged to participate in various development programmes
including management of reserved forest resources.  Local communities were being
encouraged to organize themselves into VNRMCs.  These VNRMCs were working
together with local leaders and forestry staff in the management of the forests.
They also took a leading role in promoting the establishment of individual and
communal village forests.  These VNRMCs were very often found in conflict situations



75 C.M. Masangano, D. Kayambazinthu and  L. Mwabumba

with individual members of the community who were caught harvesting and collecting
forest resources from the plantation forest and the reserved natural woodlands without
permission.  The study revealed that conflicts occurred between different groups of
people such as conflicts between local communities and staff of the Forest
Department, and conflicts between communities living close to the forests and those
from distance places from the forest.  The resources which, frequently caused these
conflicts, included poles, firewood and charcoal, and sometimes wood for tools.
Similar conflicts occurred when these individuals were caught by staff from the
Forestry Department.  Most of the entrances into the forest were guarded and nobody
was allowed to go into the forest without a permit, but individuals used illegal entry
points to the forest.

Sometimes conflicts developed between community leaders or the community as
a whole and staff from the Department of Forestry.  These conflicts usually developed
because the local communities felt that they were not getting enough benefits for the
efforts they put in the management of the plantation forest and reserved natural
woodlands.  The local communities were required to assist in policing the forest,
making sure that individuals did not go into the forest to harvest or collect resources
without permission.  The communities were also required to assist in fighting bush
fires in the forest.  The community leaders were required to assist in settling disputes,
which occurred when community members were caught in the forest.  In return for
this, the local communities were permitted to collect some resources such as grass,
mushrooms and caterpillars.  They were also allowed to collect a specified amount of
firewood and poles at designated times.  Outside the specified amounts, the community
members were required to pay before they could collect firewood and poles.  As
members of communities living close to the forest, they were given a discount to
collect these resources.  However, the local communities expressed dissatisfaction
when they compared these benefits with the efforts they put into the management of
the forest.  They argued, for example, that if a member of the local community was
hurt when fighting bush fires, there was no insurance or medical scheme to take care
of such a situation.  They also argued that, while they fought the bush fires together
with staff from the Forestry Department, they were not paid anything for their efforts
while Forestry staff received a salary.  They also argued that they expected to be given
preferential treatment when it came to employment of labourers to work in the forest,
but this was not happening.

In Dzalanyama, conflicts developed between communities living close to the forest
and those from distant places.  The communities living close to the forest were allowed
to collect or harvest certain resources free or at discounted rates.  This gave them a
market advantage in that they could sell these resources at a higher price to people
who were not living close to the forest.  However, those people from distance places
did not recognize the legitimacy of giving preferential treatment to those communities
around the forest and tried to enter the forest through illegal entry points or by
convincing forest guards that they were members of the communities close to the
forest.  This caused many conflicts when they were caught.  Similar conflicts occurred
in Chimaliro Forest between block members and non-block members.  Non-block
members did not recognize the legitimacy of giving preferential treatment to the
block members.

On a gender perspective, women tended to be more concerned with forest
resources which were required for domestic purposes while men needed the forest
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resources for commercial purposes.  In most cases, women went into the forest to
collect firewood, mushrooms, caterpillars and thatch grass for domestic purposes.
Men on the other hand were more interested with resources they could sell for cash
such as firewood, charcoal and wood for hand tools.  The male-favoured resources
caused conflicts because their harvesting had a major impact on sustainability.
Charcoal making, for example, involves cutting live trees and often causes bush
fires.  Despite the fact that the resources collected by women had less impact on the
forests, women tended to experience more conflicts with forest staff.  This was
because they needed to collect firewood often for domestic purposes.  Failure to
collect the firewood meant that they would be unable to prepare food requiring
lengthy cooking.

5. CONFLICT RESOLUTION AND MANAGEMENT
Conflict resolution and management in Malawi can best be understood in the context
of the four political eras previously described.  Management of natural resources
in the pre-colonial period was basically in the hands of the local communities.
Literature on Malawi as well as other neighboring countries shows that local
communities in the pre-colonial era had institutional structures which assisted in
the sustainable management of natural resources.  Moore and Vaughan (1994)
have provided a good historical description of the Bemba people of Northern Zambia.
The key social and political institution of this tribe was the chieftainship.  The
chieftainship centred on the paramount chief (Chitimukulu) who was believed by
his subjects to have religious powers.  The belief in his religious as well as political
powers was a source of social cohesion throughout his chieftainship.  Similar
institutional arrangements existed among the Ngoni of Central and Northern Malawi,
Nkhonde of Karonga.  Enforcement of the chief’s orders was through a system of
territorial and other lower chiefs.  Below the paramount chief were the territorial
chiefs who ruled on behalf of the paramount chief.  The paramount chief had
powers to remove and replace the territorial chief if he felt it necessary, on grounds
of poor leadership.

Similar cases have been recorded in the Shire Highlands localities of Southern
Malawi.  People of the Nyanja and Lomwe tribes used to live in clans/villages composed
of clan members (members of close kin).  Clan leaders used to have a team of village
councillors who used to assist the clan leader on issues such as presiding over cases or
trials between clan members.  The clan leaders were under tribal chiefs who led the
whole tribe living in an area.  The chief had councillors who assisted him during trials.
Enforcement of the chiefs order was through the councillors and the clan leaders.  This
was also true for the Chewa and Tonga people who settled along the shores of Lake
Malawi.

As discussed above, this institutional set up changed with the coming of the
European missionaries and settlers.  They weakened the power of local institutions in
favour of the state institutions. The situation worsened with the introduction of the
one party system of government.

The role of local institutions as well as local governments is now being recognized.
Active participation of the local communities is being emphasized now.  In addition
there is now a decentralization policy in place and the Department of Forestry is
promoting communal involvement in the management of forest resources.  It should
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be noted however that the local institutions are still in a weakened state and it will
take sometime before they can effectively manage the natural resources, as well as
the associated conflicts.

Conflict resolution in the different study sites was similar.  Conflict resolution
generally started with the complainant approaching the defendant.  The case was
referred to the village headman if the two parties failed to resolve their conflict.  The
village headman brought the two parties in conflict together in the presence of other
elders people to discuss the issue at a local court (bwalo la milandu).  If the source of
conflict was land, or garden boundaries, then the discussions were held at the site of
garden.  If the defendant was indeed found guilty he or she was either issued a warning
by the village headman or asked to pay a fine, which was usually in the form of money
or livestock such as chickens or goats.  The fine was usually in two parts; one part to
compensate the one who was offended and the other part was paid to the village
headman as court charges.  Conflicts that failed to be resolved at village headman’s
level were referred to the group village headman or the chief at a traditional authority
level.  Criminal cases such as those where conflicts resulted in a fight causing injury
or those which, involved theft of peoples’ property were directly referred to the police
and were resolved in magistrate courts.

Conflicts around communal forest resources such as village woodlots, graveyards
and trees in local courts and grounds for traditional dances were resolved slightly
differently from others.  Offenders in these types of conflicts were brought to the
village headman who in consultation with the village natural resources committees
(VNRMCs) decided on a fine for the offender.  Unlike in other cases, the fine here was
paid only to the village headman as court charges or to be used for village development
activities.  Cutting trees or collecting firewood from graveyards was considered a
more serious offence than others, because graveyards were considered to be resting
places for the spirits of ancestors and were not to be disturbed.  As such, nobody was
supposed to enter a graveyard alone.  Anybody found in a graveyard was considered
to be a magician or a witch and was usually ostracized by the rest of the villagers.
Anybody cutting trees or collecting firewood in a graveyard suffered much heavier
punishments.  Apart from being ostracized, the offenders were asked to pay much
heavier fines and the money realized from such fines was used to purchase utensils
and tools to be used for funerals.  Offenders who failed to pay such fines, as well as
repeat offenders, were either evicted from the village or not allowed to bury their
close relatives in graveyards in the village.  The offenders themselves were also not
allowed to be buried in the village.  The only time people were allowed to cut trees
or collect firewood from a graveyard was when a funeral occurred in the village and
the firewood or tree was only to be used for the funeral activities.

Conflicts around forest resources from the plantation forest or reserved natural
woodlands were resolved in a different manner.  Offenders caught illegally harvesting
or collecting resources from the plantation or reserved natural woodlands were taken
to the Department of Forestry offices where forestry staff together with local leaders,
including village headmen and representatives of the VNRMCs or block committees
reviewed the case.  Punishments varied depending on the type of offence.  Small fines
in monetary terms were imposed to those caught collecting firewood.  Those caught
harvesting resources that involved cutting trees had stiffer punishment, such as the
confiscation of tools.
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6. DISCUSSION AND CONCLUSIONS
In summary this study has revealed that forest resources are a source of many conflicts
in the areas studied.  These conflicts occurred among different groups of people
depending on the type of resource.  Some conflicts occurred between individual
members of the communities. Other types of conflict occurred as a result of individuals
who were caught harvesting resources from communal forests without permission,
while others occurred as a result of resource poaching from the plantation and reserved
natural woodlands.

Malawi is going through some major political changes as a result of the introduction
of a multiparty system of government.    The Malawian society is now opening up and
people are more proactive.  People should be and are demanding to be allowed to
participate more actively in the development process.  They should be allowed to
participate in decision-making, implementation as well as in benefit-sharing.  This
development is occurring at a time that the country is experiencing major reductions
in levels of public resources.  This means that government cannot run most of its
development programmes without the active involvement of local people.  One way
that government is responding to this is by promoting the process of decentralization.
Currently the country has a decentralization policy, with an act of parliament already
passed.  As such local communities have to be organized into structures that can
adequately represent them in various development activities.  The promotion of VNRMCs
is one way of promoting local participation in the management and utilization of
natural resources.  One problem, however, is that this is a new institutional structure.
One has to ask whether the introduction of the new structures is not going to create a
new set of conflicts or create confusion among institutional structures.  One needs to
note that the decentralization policy is also promoting another set of institutional
structures: village development committees, area development committees and district
assemblies.  We recommend that the institutional structures be streamlined, with an
introduction of sub-committees so that conflicts and confusions are minimized.

Local communities need to be empowered with clearly defined rules on rights to
resources and the boundaries of those resources if local participation in the management
of natural resources is to be sustainable.  The role and authority of the local communities
needs to be clearly established.  The case of Mangwero provides a lesson where village
members disliked the VNRMCs. VNRMCs need to have clearly defined roles and
responsibilities.

There should also be congruence between the rules that assign rights and the
rules that assign costs.  Local communities should not be expected to invest their
energies to the management of natural woodlands if they don’t receive adequate
benefits.  The case in Dzalanyama where the local communities felt that their efforts
in fighting bush fires and patrolling the forest were not being adequately compensated
provides a good example.  Government policies need to be reviewed in the interest of
promoting more community involvement in the management of the resources.

ENDNOTES
1.  A village headman looked after a village, which usually comprised of a grouping of households

made up of people belonging to the same clan or kinship, and were, therefore closely related
people. Several villages in one area were grouped together and looked after by a group village
headman.  A chief on the other hand, looked after an area with several group village headmen.  The
chief normally reported to the district commissioner of the particular district.
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7.
An overview1: The influence of
major policies on forestry

G. Kowero

1. AGRICULTURAL POLICIES AND LEGISLATION AND FORESTRY
DEVELOPMENT IN SOUTHERN AFRICA

Agriculture is critically dependent on environmental resources such as land, water,
forest, and air. However, the use of these resources can affect, directly or indirectly,
other natural resources through dynamic and complex interrelationships existing in
the natural systems. This implies that wrong use of land, water, and forest in the
production of crops and livestock can have far-reaching effects on environmental
integrity. To avoid any adverse consequences, agricultural sector policies must fit in
the overall environmental policy. This is critical in guiding proper and balanced use of
natural resources and in defining sectoral responsibilities for environmental
management. Agricultural policies, besides being internally consistent, must provide
for a mechanism to link the sector with other sectors in protecting and enhancing
environment.

In the pre-colonial period agricultural production was based on traditional technology
with shifting cultivation or fallow systems as the means to maintain labour productivity
and to regenerate soil fertility. Low population density in most areas permitted long
periods of fallow, which contributed not only to soil fertility regeneration but also allowed
forest regeneration. Although shifting cultivation was one of the major agricultural
production practices, this was not carried out indiscriminately. Some areas were reserved
for other functions such as water catchment protection, livestock grazing as well as
religious rituals and ceremonies. Traditions and/or customs prevailing at that time in
the clan or tribe governed the ownership of the means of production and assets, i.e.
land, labour, livestock and the few farm implements. Thus, the problems related to or
arising from the “haves and have-nots” never arose in most societies. Production and
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distribution systems were organized such that whatever was being produced or gathered
was geared first to family needs, second to the clan, third to the tribe and only finally to
inter- and intra-tribe trade. Thus, local resources were mobilized and utilized to produce
commodities or products that were needed locally by the community.

There is little evidence to show that during the era most close to the colonial
period crop production strained land/forest resources in most areas. The exception
would be areas with high population densities and easy access by international traders.
However, there is evidence to show that growing land scarcity in some areas
necessitated movement of people to other parts to open land for agriculture. Low
population densities in most areas, existence of customary rules governing the use of
natural resources and local knowledge about the environment explain the limited
degradation of land and forest resources during this period.

The colonial period saw the creation of a dual agriculture-led economy characterised
by peasant/smallholder and commercial sectors. The commercial sector, referred to as
the estate sector in some countries like Malawi, had access to the most productive land
while the smallholder sector was mainly relegated to marginal lands. There was massive
forest clearing in both sectors for crop production and supporting infrastructure following
the strategies employed in agricultural production that favoured the commercial sector.
The low prices of agricultural products to smallholders as well as restricted access to
markets, credit and extension services did not promote an increase in marketed surplus.
On the contrary, non-farm activities and off farm employment were promoted as alternative
sources of income, thereby reducing the labour available for crop production and possibly
constraining deforestation. However, some of these activities were conducted in the
forests, which resulted in deforestation and forest quality deterioration. Further, with
low incomes investments in agriculture were negligible, leading to land exhaustion and
need for ‘new’ land which was excised from forested areas.

Post-independence governments in Southern Africa have not managed to change
this asymmetry in agricultural development. We continue to have on the one hand poor
smallholder farmers on small, shrinking plots of land with limited capacity to make
meaningful responses to economic production incentives as these would require them
to make minimal investments in agriculture (e.g. buying fertilizers, pesticides, and
other inputs), or to expand agricultural land so as to take advantage of economies of
scale. On the other hand we continue to have relatively rich estate/commercial farmers
with big farms, which are rarely fully cultivated. These farmers can respond to economic
policies by expanding the area under crops and making investments to improve
productivity. This imbalance has contributed to increased rural poverty and created
incentives for rural communities to encroach on any land available in order to increase
agricultural production. Increasing poverty is promoting a drastic surge in informal
businesses, which largely involve forest products like firewood, charcoal, woodcarvings,
and non-timber products. The sustained supply of such products cannot be ascertained,
let alone the extent of deforestation or degradation of the forest estate.

Increasing privatisation and individualism and the onset of property rights imply
that the smallholder farmers will continue to be confined to small plots for their
agricultural and forestry related needs. Increasing populations on the shrinking cropland
combined with increasing poverty will rapidly deplete these areas of their forest
resources as local communities expand cropland.

The development process, either at individual or government level, requires
resources. Governments as well as individuals still continue to rely mainly on agriculture
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for this. Like in the colonial period, post-independence governments continued to give
emphasis to export crops with cropland expansion very significant in this period, and
accompanied by increased rates of deforestation.

Many countries continued for many years after independence without a
comprehensive agricultural policy. The agricultural sector was guided by a number of
policy statements and strategies which were part of larger programmes known by
various names like rural development plans, integrated rural development programmes,
five year development plans, etc. Otherwise they were part of major political
pronouncements, like the development strategy for Mozambique that was formulated
in the third FRELIMO party congress of 1977. This was the period preceding economic
reforms or pre-economic structural adjustment programme period (pre-ESAP period).
During this period the main agricultural strategy mostly remained the one inherited at
independence, with the estate farmers largely producing for both domestic and export
markets, while smallholder farmers produced mainly for subsistence and the domestic
market. The latter saw increased production through agricultural extensification, while
the estate sector realized good productivity growth through agricultural intensification.
Further, governments continued with the institutional, technological, and pricing
differentials between estate/commercial farmers, state monopolies, and cooperatives
on one hand, and smallholder farmers on the other. This discouraged the latter from
making any meaningful investments in agriculture, encouraging peasants to continue
to mine the land and the few forests and trees left.

The ESAP period is characterised by rapid erosion of some of the pre-ESAP
agriculture related policies and legislation. These included a gradual to complete
elimination of subsidies on agricultural inputs; the increasing role of the private sector
in agricultural production, distribution of inputs, and marketing of agricultural output;
and the increasing role of market forces in the pricing of agricultural inputs and outputs.

The implications of the individual ESAP policies on agriculture and eventually on
forest cover in this region have not been sufficiently studied and therefore need
further scrutiny. However, the potential of these policies to increase land under
agricultural crops in this region has been demonstrated in various studies.  Expansion
of cropped area and livestock grazing remain the major sources of deforestation and
degradation of forests and woodlands. Further, apart from forests under government
control, forests and trees are more abundant in estate/commercial farms as compared
to smallholder farms. The estate/commercial farms face deforestation while smallholder
farms are candidates for agroforestry.

2. LAND POLICIES AND LEGISLATION AND FORESTRY
DEVELOPMENT IN SOUTHERN AFRICA

During the pre-colonial era forest and woodland resources were governed by customary
rules and regulations that limited access to some areas such as sacred groves and
graveyards, and controlled tree cutting through a series of taboos. Traditional leaders
were responsible for exercising control over how land and associated resources were
utilised in areas under their occupation. The traditional leaders were responsible for
far much less land area compared with the land areas under present day central
governments. Also at that time there were fewer stakeholders and with less demands
on the forest estate. Their demands were mainly in terms of fruits, firewood and
fodder for livestock, and simple building materials like poles and thatch grass. Forests
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were also used for spiritual purposes.  These demands shaped the objectives for
administering the forest estate. The means or instruments employed for achieving
desired objectives constituted management prescriptions on protecting and conserving
trees and forests as well as on harvesting products from the same. Shifting cultivation
was a characteristic feature of agricultural production.  Due to the small human and
animal populations characteristic of this era, land pressure was in many areas low and
was not a threat to forest and woodland resources.

The colonial era policies are largely responsible for the present day land tenure
systems.  The major settlement thrust during this period was geared towards agriculture
and therefore the land use patterns were influenced by the distribution of fertile land
and segregation between settlers and indigenous people. The major effect of the
alienation of land and other natural resources was the loss of control and ownership of
traditional land rights. This translated into an erosion of traditional institutional capacity
to manage natural resources, including forests. At the same time the colonial
administration lacked the capacity to monitor, control and manage natural resources
in publicly as well as in communally owned areas. This led to encroachment and
destruction of forests in these areas, especially in native reserves where population
pressure was high. Extensive destruction of forest and woodland resources also occurred
due to the establishment and expansion of plantation agriculture and plantation forestry.
However, large tracts of forest and woodland resources were protected during this era
following the establishment of national parks and forest reserves. The exclusion policies
under which these were managed were contested by displaced communities and those
living adjacent to them, and both groups claimed the right of use by virtue of proximity
and historical connections.

The post-independence era was characterised by attempts to redress the land
imbalances inherited from the colonial era through land redistribution and resettlement
programmes.  This resulted in clearance of forests and woodlands for agriculture and
settlement purposes. There were also very significant changes in the institutions
given the responsibility to manage natural resources, including forests, with the
responsibility for communally owned resources reverting to customary institutions
(rural district councils in the case of Zimbabwe) or locally based elected structures.
Despite these changes the land tenure categories inherited at independence, as well as
the management regimes, were largely unchanged.

In addition, the following are noteworthy of this period:
(i) The restoration of traditional authority in land administration and local institutional

capacity building this period were noted to have the potential for improved management
and utilisation of natural resources including forests.  Studies on community-based
management of natural resources in Tanzania, Malawi and Zimbabwe have demonstrated
the efficacy of a change in institutional structure in the productivity of wildlife and
fisheries, for example, the Duru-Haitemba community-based forestry programme,
CAMPFIRE, and Lake Chilwa Fishery, respectively.

(ii) The importance of boundaries for community land, their potential problems,
the need for strong institutions, and sharing benefits from natural resources have
been addressed in present land policies. However, for the latter it is necessary to
establish a more detailed and perhaps procedural legal instrument to guide the sharing
of benefits (for all involved stakeholders) generated out of common property regimes.
In particular, the enforcement of such an instrument in order to guarantee that communities
accrue such benefits is paramount for their engagement in the sustainable use of natural



84 AN OVERVIEW: THE INFLUENCE OF MAJOR POLICIES ON FORESTRY

resources. Such communities have, up to the present, not gained any significant and
legally recognized returns from forest resources, except direct consumption of forest
products.

(iii) One avenue for increasing access to land was observed to be through the
creation of and improvements in land markets. This element is an integral part of
the proposed land policies.  Attaching value improves efficiency in resource allocation
since scarcity determines the extent of resource utilization.  Since there is a direct
link between land and forests, logic would dictate that pricing of the former would
directly affect the value of the latter and therefore the level of utilization, and
hence incomes from such products, if the costs could be directly transferred to the
consumer. The development of land markets through land policy reform would
probably be indeterminate to national forest cover, in that estate farmers holding
unused land under forests or woodlands will most likely give up such land to the
state, increasing the proportion of protected forests. However, should the state
reallocate such land to the landless, then the area under forests or woodlands will
decrease.

(iv) Low investment on customary lands has often been associated with high levels
of insecurity due to the absence of property rights to the individuals occupying them. It
is also argued that the tight social structure and traditional norms in rural areas confer
group security to members who possess use rights to customary land. To what extent
the latter promotes investment is not certain.  However, elements of the proposed
policy reforms purport to secure individual as well as group security of customary land,
thereby enabling these communities to use land as collateral for investment funds.
Assuming that group security is likely to prevail in the new land policies, it follows that
there is likely to be no change in tree tenure.

(v) Some of the proposed changes in land policy in Zimbabwe are likely to involve
redistribution of about eleven million ha of land from the large-scale commercial farmers.
Based on previous experience, the implication of this is that large areas of woodlands
will be cleared for agriculture. Thus, some measures to mitigate the hazards of wanton
destruction of vegetation need to be put in place.

(vi) Improvement in forest cover will be contingent on effective inter-sectoral
harmonization and coordination of programs and activities dealing with common issues
in natural resources management, such as increasing demands for energy, agricultural
land and construction materials. Harmonization and coordination will require a review
of sectoral policies, identifying areas of common interest and mapping out joint
strategies.  This can succeed if rural development actors adopt a consultative and
holistic approach on the ground and not only at the development planning level, as is
largely the case at present.

(vii) By and large the new resource tenure legal frameworks in the region
establish the basis for ensuring access to the resources for all stakeholders, thereby
enhancing common property regimes and sustainable use and management of natural
forest resources. However, the challenge to the governments as well as to relevant
non-governmental organisations is to devise ways to move towards a more stable
system of secure property rights based on land tenure and market allocation,
grounded in law, upheld by the courts of law, and observant of people’s needs and
preferences.
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3. SECTORAL FOREST POLICIES AND LEGISLATION AND THEIR
INFLUENCE ON FORESTRY DEVELOPMENT IN SOUTHERN AFRICA

In the pre-colonial era, there was an unwritten sense of direction in some forestry
matters of relevance to the local communities. In addition there were intentions/
objectives, regulations, knowledge and other means to guide related tree and forest
activities, as well as recognised and respected authority over the resources. There
was a parallel role with present day forestry management, in that forest reservation
was practised on the basis of very localised interests which the communities subscribed
to, while present day gazettement of forests takes on broader national and global
considerations which local communities might not be aware of. Also there were
restraints and guidelines on managing and harvesting tree and forest products much
as we find today in forestry.

The colonial era brought many changes in the lives of local people and in the
administration and management of natural resources. The broad colonial policy declared
‘unoccupied’ lands as state property, and this marked the beginnings of ‘nationalisation’
of property by the state. This period marked the beginning of the disruption of common
property regimes.  Apart from present day imbalances in access to land in some of these
countries, the colonial administrations were largely responsible for shaping present day
forest resources and their guiding policies and management practices.  One of the most
significant developments during this era was the introduction of the concept of a
‘state’ or ‘nation’, and formal national policies and legislation. Forestry matters began
to be examined and governed in the context of district, province and nation; alien
concepts. The colonial administration imposed restrictions on access to trees and forest
resources, by gazzetting these as state property, and introduced administrative tools
for the national forest estate. The colonial governments were preoccupied with
gazettement, and harvesting commercially important natural forests mainly for export.
The major players in forestry were governments and the private sector; there was
minimal involvement of local communities, with the notable exception of Malawi,
where ‘village forest areas’ were initiated. However, environmental concerns were
given attention in light of noted adverse effects of deforestation, albeit with differing
emphasis across countries. Forest administration was given little weight, despite the
extensive coverage of the forests in the region, being initially placed under agricultural
departments or as small departments/sections under the ministries responsible for
agriculture. The absence of a clear vision in some countries, and commitment in virtually
all countries, on how the sector should have developed resulted in haphazard or
uncoordinated development of the sector, which continued even after these countries
became independent.

The independence period is characterized by two economic regimes, the pre-
economic reform period (also known as the pre-economic structural adjustment, or
pre-ESAP, period) and the economic reform or ESAP period. The pre-ESAP period
brought major changes as national governments tried to bring immediate positive changes
in the lives of their people. In some cases this resulted in political ambitions overriding
economic logic, political policies replacing sectoral policies, and sectoral policies from
other sectors having preference over forestry sector policies in their own domain. The
results were varying levels of encroachment into forest areas as well as constrained
growth of the sector. Further, forestry policies were not revised immediately after
political independence to take into account peacetime socio-economic orientations by
the national governments. This was partly due to the fact that the economies of these
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countries were largely non-monetised at the time of colonialisation. As time passed,
the pace of monetisation increased and this pace was much faster for other sectors
such as agriculture, which were mainstreamed in government planning.  Forests remained
insulated from the monetised economy for far longer and therefore were marginalized
not only in economic terms but also in terms of policy attention. The lag in
commercialisation of the forestry sector partly explains the apparent supremacy of
political and other macroeconomic policies over written national forestry policies during
this period.

Also during this period, the objectives of forestry policies were mainly determined
by what national governments and the political machinery considered appropriate and
were rarely based on what people wanted as reflected in the market place. Primary
forestry production was wasteful as governments determined the prices of such produce
administratively and not on basis of market forces. Secondary forestry production
was more market oriented, though when governments were in charge this led to gross
inefficiencies, massive financial losses, and bankruptcies. This gave way to the
privatisation of wood processing during the ESAP period.

In the ESAP period there were extensive policy and legislation revisions in the
forestry sector. It would appear that these revisions could largely be attributed to
global shifts in environmental thinking and in the way forestry business is conducted,
and less in response to internal or national political and socio-economic policies.

Current policies demonstrate a very clear shift in emphasis from previous ones.
Significant shifts are from:

• An emphasis on management of plantations of exotic tree species to one on
better management of natural forests.

• Centralised forest ownership and management to decentralised, devolved, and
joint management and ownership.

• Forestry practice revolving around tree and forest management to forestry as
rural development or as integrated land management.

• A heavily service-oriented forestry practice to sustainable profitable forestry.
• A heavy emphasis on exports of industrial round wood to increased emphasis on

meeting a myriad of domestic socio-economic and ecological needs.
• Forestry as largely a male activity to one that effectively incorporates women as

partners.
• A very localised or national focus to a much broader one that even considers

sustained production of international public goods.
• Policies that were out of tune with political and socio-economic realities of the

time to ones that are in tandem with prevailing circumstances.
• Intra-sector-oriented policies to ones involving or embracing many relevant sectors

of the economy.
• A diffused or unclear environment for policy implementation to an enabling one

that is very clear on the many strategies to employ. The strategies include financial
incentives, legal provisions, empowerment, rights, roles and responsibilities
for major stakeholders.

Many forestry sectors have and continue to accommodate various international
agreements and conventions in their policies and plans.  Donors and foreign lending
institutions continue to support the sector, but they have different approaches to
forestry. These developments have precipitated a situation whereby some forestry
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departments/services have been caught in a loop of continued planning to suit these
demands. The consequences include strain on both human and other resources for
implementing forestry plans, the confusion these demands continue to create in the
sector, and the loss of a long-term planning horizon in forestry.

4. ECONOMIC REFORMS HAVE BEEN ROUNDLY BLAMED FOR
ACCELERATING DEFORESTATION AND WORSENING POVERTY.
HOW HAVE THESE FEATURED IN THE MIOMBO REGION?2

We have used the experiences of Malawi, Mozambique, Tanzania and Zimbabwe to
examine the likely consequences of ongoing macroeconomic policies on the economic
development of these countries, and assess the implications for forestry development.
Macroeconomic policies affect the main variables that make forest conversion, wood
processing and trade attractive. We find that economic performance has marginally
improved under ESAP macroeconomic policies compared to pre-ESAP macroeconomic
policies. The four countries have done quite well in economic growth terms, growing
at an average of 3.9% per annum over the SAP period. This is higher than economic
growth in the pre-ESAP period. Comparatively, this growth performance surpasses the
average for sub-Saharan Africa, Southern Africa and low-income countries.

4.1 On deforestation
We hypothesise that macroeconomic policies have mainly two effects on forestry
development. First, by affecting the distribution of income and poverty, macroeconomic
policies impact on the forestry sector because of poorly distributed national income
(and rising poverty) that forces individuals to denude forests. As wild plant and animal
resources provide a “green social security” which people fall back on during these
hard times, this has a major negative impact on forestry development. The process is
not driven by an increase in economic growth, but is rather a consequence of skewed
income distribution changes and rising poverty from a given macroeconomic policy.
We might call this ‘intensive deforestation’3.

Second, increased growth as a result of macroeconomic policies can dominate
the process. This is a more ‘extensive’ form of deforestation. Extensive deforestation
is in many cases closely associated with the macroeconomic and sectoral impacts that
are growth inducing while intensive decline is linked to social impacts, through changing
income distributions and poverty levels. Although in practice the actual movement in
a forest mining economy will be a mix of the two, there will be different balances
between them.  Distinguishing between these two kinds of deforestation is useful,
because the potential sources of growth in the two and thus the appropriate policy
emphases are different.

In the ESAP period, the impact of macroeconomic policies on forest development
also appears mixed, and difficult to disentangle. With the exception of Zimbabwe,
there appears to have been some economic growth in the ESAP period, which suggests
that they could have promoted the extensive form of deforestation in the other three
countries. However, with state forest parastatals on sale and industrial activity low as
property changed hands, the overall economic stagnation in Zimbabwe would suggest a
reduced extensive form of deforestation. In all four countries there was a dramatic
increase in exports during the ESAP period. Most of the growth came from exports that
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are low-technology primary products (e.g. wood, cotton lint, tobacco, coffee and
minerals). This raises the possibility of forest losses due to agriculture, mining and
logging. The latter is especially true of Mozambique, which has become increasingly
reliant on timber for export earnings while increased mining activities were recorded
in Tanzania and Zimbabwe during the period. All these processes, unless forest protection
policies are put in place, have potential to increase extensive degradation of forests.

Fiscal and monetary policies affect the underlying demand and supply conditions,
with knock-on effects on the forestry industry. One of the main components of the
post-ESAP macroeconomic policies included reduction in public expenditures through,
inter alia, retrenchment of public-sector employees. Indirectly, worker retrenchments
might occur in the private sector following reform, which raises international
competition. In the ESAP period, stabilization policy has been characterised by austerity.
In the short run at least, this has induced contraction of the domestic economy. This has
potential for reducing the extensive decay process in forests. Where stabilization has
been achieved, inflation has also come down, most probably reducing intensive decay
processes in forests. With most Poverty Reduction Strategy Programs (PRSPs) emphasising
poverty reduction, poverty may well fall, so that the resulting intensive decay process
in forests might ameliorate the extensive decay process emanating from increased
growth. In any case, it will be necessary to monitor and control the effects emanating
from the extensive processes on forests of PSRP implementation.

The sequencing of economic reforms and environmental protection measures is an
issue that has not received attention when structuring and implementing economic
reforms. In principle, since environmental protection is concerned with longer run
issues, there is no real need to delay them; the presumption would be that simultaneity
is appropriate. If environmental activities are legislated but, because of the short-run
economic consequences, are not implemented or enforced, then the credibility of
economic reforms suffers.

4.2  On industry
The high interest rates of the ESAP period are likely to have discouraged spending and
investment. However, forestry investment actually increased in Zimbabwe, much of it
being long-term capital investment. This was despite the increase in real interest rates,
which on its own should have reduced investments, including those for conservation.
Overall, however, the consequence of high interest rates for the four countries was a
decrease in credit availability and consequently economy-wide fixed capital investment.
The overall level of capital investment in the four countries has yet to return to its pre-
1990 levels. It has grown marginally, and certainly has been below GDP growth.

In industry, trade liberalisation is likely to (i) favour the export sector and labour
intensive industries, (ii) increase foreign direct investment, and (iii) lead to the closure
of less efficient industries. The impact of the switch to the export sector on forestry
depends on whether industry is a major forestry products exporter, whether it uses
forestry products intensively as its inputs and whether it has the potential to absorb a
large pool of labourers. Trade policies that reduce protection of domestic manufacturing
tend to speed up the process of deforestation as a result of the de-industrialisation of
domestic manufacturing that ensues. The closure of inefficient industry raises the risk
of unemployment and recession and therefore increased  poverty, with negative
consequences for forestry.
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4.3  On trade
Major channels through which economic policies impact on forestry include large-scale
commercial trade, for example in timber, woodcrafts and non-timber forest products.
Southern Africa has widespread markets for such products. Seasonal markets exist
for indigenous fruits, caterpillars, honey etc. Other commonly sold woodland-derived
products include benches, chairs, stools, hoe handles, axe handles, mats, baskets,
thatching grass, bricks (they require fuelwood for preparation), mice, termites and
traditional medicines. This is a widespread means of earning income in many households
in the region.

According to Braedt and Standa-Gunda (2000)4, marketing of woodland-derived
products has outstripped the importance of agricultural activities as an income source
for some households in the craft industry along the major tourist routes of Zimbabwe.
Using woodcraft markets as one of the indicators for growth in the informal forestry
sub-sector, we note from Braedt and Standa-Gunda (2000) that growth of the woodcrafts
market was modest between 1980 and 1989 (the pre-ESAP period). In their study of 111
craft markets in existence in 1997 on nine routes they surveyed, only four of them
existed before independence (1980) and 16 emerged in the 1980-1989 period. Of these
111 craft markets, 97% were established during the ESAP period. They note that one of
the reasons for this has been the steady rise in tourism since the late 1980s and the
beginning of the 1990s. They also noted a remarkable increase in the export of woodcrafts
from Tanzania in the ESAP period.

With respect to trade in industrial timber, we note that in Zimbabwe exports of
forestry products rose following trade liberalization, while in Tanzania between 1992
and 2000 there was very little change in industrial wood production, despite the incentives
offered by macroeconomic reforms. This was a period when the industry was changing
hands from government parastatals to the private sector, in line with the ESAP
requirement to increase private sector involvement in production and trade and to

Furniture from reeds in Malawi (Photo: G. Kowero)
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reduce the central government’s role. On the other hand, industrial wood production
showed a steady decline over the period, except for a 1995 peak in Malawi.  In Zimbabwe,
the ESAP policies that initially had the greatest impact on industry and trade were
trade liberalisation and domestic deregulation. These came at a time when world timber
markets were strengthening and therefore provided the timber industry with the capacity
to grow, develop a wide range of products and adopt an export focus. However, in
terms of improving employees’ real incomes of lower level employees’ were eroded by
high inflation to the extent that they were better off at the start of ESAP than during
the ESAP period and even in the post-ESAP era. In the post-ESAP era the forest industry
has been characterised by uncertainty of tenure for its plantations due to recent changes
in land laws, high inflation that erodes profitability, local market shrinkage due to the
prevailing stressed economy, loss of investor confidence and unrealistic exchange rates
that make exporting unattractive. All these combine to form a very hostile environment
for the industry.

5. POLICIES AND GENDER RELATIONSHIPS AND ROLES IN
WOODLANDS IN SOUTHERN AFRICA

Men and women have different perspectives on woodland resource use and management
issues. There is division of labour, responsibility and control over these along gender
lines. In many rural areas women are mainly involved in non-cash agriculture and in
ensuring primary human development. Men are more involved in cash cropping and
non-agricultural activities, in addition to indulging in matters of personal pleasure.

Throughout the colonial, post-independence and economic reform periods of the
countries in southern Africa, policies have in general pushed women to rely more on
forests than men because of shrinking cropland per capita and the fact that women, in
general, do not own land.  Most of the policies do not have a gender bias, but instead
treat men and women equally despite their different capacities to respond to such
policies. A deliberate effort should be made to favour women in such policies because
women are more directly linked to sustainable development as compared to men.
Women would suffer more than men if the natural resources were to be damaged.
They are likely to value these resources more than men.

The negative effects of economic policies in rural areas, especially economic
structural adjustment policies, which place heavy emphasis on market forces, are
being felt disproportionately by rural people. In general, structural adjustment, even
in countries where it has been applauded as having had some positive effects, such as
in Ghana, left out some important groups: those producing non-tradables and those who
are net buyers of agricultural commodities. These are usually the very poor, the majority
of whom are women. The weak links between the rural poor and the general economy
also constrain poor farmers (the majority of whom are women) from participating fully
in the monetised economy. Women are therefore ill equipped to benefit from agricultural
production incentives and other economy wide policies. They have, in general, less
capacity than men in terms of acquiring new technology, less time and land to devote
to income generating agriculture and less command over some of the most important
resources such as family land and capital. Since men often control most of the household
income, women thus have less capacity and incentive to respond to economic signals.
Women are, in general, risk averse and do not immediately venture into new projects
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and thus tend to be left out. Therefore, rural development policies need to increase
their focus on women with a view to facilitating their capacity to respond.

Women are also constrained from effectively deciding on issues of access to natural
resources because in many societies women’s ideas are either not forthcoming or,
when available, are valued lightly or completely ignored, and their initiatives do not
carry as much weight as those of men. Current thinking in natural resource management
is towards giving communities the responsibility to decide on how to manage their
natural resources, including forests and woodlands. Women are the majority of the
poor in these communities; therefore their active participation in these endeavours
should be facilitated.
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8.
Evolution of land policies and
legislation in Malawi and Zimbabwe:
Implications for forestry development

C. Mataya, P. Gondo and G. Kowero

ABSTRACT
This paper sheds some light on the effects of the colonial and post-colonial land policies
and legislations on the management and utilisation of natural woodlands in Malawi and
Zimbabwe.  The two countries share similar patterns of land ownership structure;
customary or tribal trust land designated by colonial governments for settlement and
cultivation by indigenous population; private land mostly alienated from local communities
for commercial farming and ranching, initially by white settlers and later officially
sanctioned by post-colonial governments; and public land appropriated by government
for the purpose of establishing national parks and forest reserves. The first two forms
of land tenure, private and public land, not only reduced the size of land available to
indigenous communities for agricultural and non-agricultural activities, but also
compromised the roles and power of traditional authorities in controlling and managing
natural resources, including miombo woodlands.

With rising populations and demand for food in both countries, conflicts arose over
access to land and natural resources between the heavily endowed and landless
communities, as evidenced by increasing incidences of encroachment. Bush fires have
had devastating effects on indigenous forest cover and some tree species. An increase
in population pressure, poverty and failure by governments to urgently provide effective
policy guidelines on land management and administration regarding the utilisation of
forests and natural resources, appear to be the major factors which have contributed
to rapid deforestation and land degradation.

Political pressure resulting from increasing levels of landlessness, unemployment,
poverty and food insecurity convinced the two governments to begin seriously addressing
the land problem in the 1990s, as evidenced by the appointment of land policy reform
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commissions. The major observation in this paper is that the new land policies resulting
from the nation-wide consultations of the land commissions cannot become effective
in arresting deforestation and land degradation unless the problem of poverty is adequately
addressed. Dependency on subsistence agriculture, common to both countries, as the
main source of livelihood, exerts tremendous pressure on land resources and contributes
to deforestation. Development of alternative sources of livelihood especially non-
agricultural activities, would not only reduce this pressure but would also diversify the
economic base, thereby improving household incomes and food security. Since the
majority of both rural and urban communities depend on wood as their main source of
energy, for land policies to contribute effectively to conservation of forests and natural
resources, it is crucial that existing forestry and energy policies be reviewed and
implemented.

Key words: Land policy, legislation, forest resources, traditional authorities,
customary law, and public land.

1. INTRODUCTION
Land underpins the economic, social and political lives of the majority of the people of
Malawi and Zimbabwe because of their strong dependence on agriculture and natural
resources. Land is a fundamental resource in that it provides many things for supporting
life. Its capacity to do so depends very much on its quality, adequacy, and the manner
with which it is used, among others. In the southern African region land degradation has
been an issue for many decades and a lot has been said and written about this. Further,
land degradation is often cited as being due to poverty, unfair land allocation, and
disruption of traditional land management systems. However, there is realization that
policies and legislation influence the way people use land. The question is then what
policies should be adopted and how they should be implemented in order to promote
better land use practices as well as contain land related problems like deforestation.

This paper seeks to highlight policies and legislation that, over time, have
influenced the manner in which land has been used and continues to be used in rural
Malawi and Zimbabwe. These are neighbouring countries that shared the same colonial
master, Britain, and later followed a capitalistic approach (though Zimbabwe initially
started with a socialist policy) to economic development immediately after
independence. These two common attributes have influenced their treatment together
in this paper on the assumption that there could be similarities in the way land policy
and practices have evolved in these two countries. The paper is based on an evaluation
of past and present major land policies, legislation, and traditions in these countries,
recognising very well that there are other factors like wars which have influenced
access to land and other land related issues. While it is not possible to trace the
evolution of all major land uses the paper is restricted to how forestry condition and
practice in these two countries have evolved under the reviewed land policies and
legislation. The hypothesis in this paper is that land policies and legislation have
created conditions that have considerably shaped the development of the forest
condition in these two countries.  This of course does not ignore the influence of
macro-economic policies on peoples’ livelihoods and their corresponding responses,
which often impact on forest resources.

In Malawi about 42.6% of the total land area is considered to be under forest cover
(Nyasulu 1997). This comprises national parks and wildlife reserves, forest reserves,
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protected hillsides, and natural woodland on customary land (GoM 1996). The
corresponding proportion for Zimbabwe is estimated at 51% (Nyasulu 1997). The rates
of deforestation are estimated at 61,000 ha per year for Zimbabwe and 53,000 ha per
year for Malawi (ibid.). The exact rate of deforestation or extent of natural forest
cover in many countries in sub-Saharan Africa are unknown; there are conflicting estimates
on the natural forest area as well as rates of deforestation.

The paper is organised as follows. Sections 2, 3, 4, and 5 review the situation
during the pre-colonial, colonial, post-independence, and present periods respectively.
Section 6 presents a summary of major observations.

2. PRE-COLONIAL PERIOD EXPERIENCES
In the pre-colonial period, traditional leaders had authority over land and other natural
resources in systems that were based on clan or tribal groupings (Chenje and Johnson
1994). Control and utilisation of land was determined by conquest or abandonment.
According to Ranger (1993), chiefs controlled and distributed land to their people as
long as they remained powerful. Land was free and belonged to a social group claiming
descent from a common ancestor. The traditional leader or his representative allocated
land and settled disputes. However, ownership was not vested in the chief or his
subordinate, the chiefs were merely guardians or trustees (Phiri 1991). There were no
land markets; access to land was guaranteed by individuals’ allegiance to the chief or
clan head. Once land had been granted, family members could inherit use rights. In
Malawi, inheritance was governed by marital status along both matrilenial and patrilenial
systems whilst in Zimbabwe it was along patrilenial lines only.

Tribes and other ethnic groups had different cultures and socio-economic demands
that over time led to the development of land use patterns. The geographical distribution
of ethnic groups in Malawi was a result of tribal wars amongst the Ngoni, Chewa and
Yao tribes. In Zimbabwe, the Ndebele tribesmen settled in the southwest and western
parts of the country following their conquest of the Shona tribes originally resident in
these areas. Under the traditional system, land areas were divided into different use
categories governed by different rules and regulations. Some areas (such as residential
areas) were under individual control and could be inherited by members of the family
or clan for several generations, whilst others were communally owned. In some cases
different rules applied to the same piece of land at different times of the year or to
different resources within the area. A typical example is agricultural land where control
by the individual prevailed when there were crops in the fields but communal access
was accepted after harvests.

With regard to forest resources, these were governed by similar customary rules
and regulations that limited access to some areas such as sacred groves and grave yards
and controlled tree cutting through a series of taboos (Matose 1992, Misana et al. 1996).
Traditional leaders were responsible for exercising control over how land and associated
resources were utilised in areas under their occupation (Abrahams 1967). Due to the
small population characteristic of this era, demands on land were mostly for agriculture
and grazing, and as such did not pose a great threat to natural resources status, including
forests, except in areas with high population densities. Evidence from some countries
in southern Africa suggests that the land use systems in this period were sustainable
(Kaoneka et al. 1999). For example, shifting cultivation and nomadic livestock rotation
systems were practised. The long fallow periods allowed the land to recover fully
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before the next rotation, whereas low livestock densities were not a threat to grazing
lands. This ensured sustainable productivity of land.

3. COLONIAL PERIOD

3.1 Land policies and laws
The process of colonisation in the region was varied. In Malawi the process was through
the introduction of Christianity that was later followed by British settlers. As more
British missionaries, planters and traders came into the country, the need to provide
for their protection increased.  This and a combination of other factors led to the
proclamation of the British Protectorate in 1891.

In Zimbabwe, colonisation was predominantly through conquest of the major tribes
(Shona and Ndebele) in 1896 by the British. The conquest was followed by declaration
of all land as crown land and subsequent demarcation into native reserves and white
(European) settlement land. The first native reserves were created by the British colonial
powers as early as 1894. By 1911 native reserves comprised 8.5 million ha of largely
marginal land. About 60% of the estimated 700 000 native population lived in these
reserves and since the population was still low, degradation was not yet a problem
(Whitlow 1988).

The major settlement thrust was largely geared towards agriculture and therefore
the land use patterns in both Malawi and Zimbabwe were influenced by the distribution
of agriculturally fertile land as well as segregation between the settlers and the indigenous
people. Although formal land policies were non-existent, there were a series of acts
governing the distribution, management and administration of land. For example in
Zimbabwe, under the Land Apportionment Act of 1930, most of the fertile land was
reserved for European settlers whilst the indigenous people were forced into African
Reserves (Moyo 1995), though the settler land area declined slightly by 1953 (Table 1).
This Act further marginalized the indigenous people by making tenancy illegal and
reducing the supply of land to Africans by depriving them of the right to buy farms
outside the African Purchase Areas. After World War II, the increased attractiveness of
colonial agriculture led to the eviction of more Africans from land designated for settlers,
resulting in a dramatic increase in both human and livestock population in the native
reserves, which led increased rates of natural resource degradation. By 1950, 30% of
the African population was already landless (Moyo 1995).

Whilst the overcrowded African reserves were being severely deforested, the
land occupied by white settlers reverted to forests, as only 4% of the 14.9 million ha
was under cultivation (Riddell 1979). Between 1930 and 1975 there were further land
tenure changes when the state resettled more than 12,000 families from the overcrowded
dry southern provinces to the northern and northwestern provinces after the northward
movement of the tsetse-fly belt.

The Native Land Husbandry Act, characterised by intensive conservation measures
(contour ridges, drain strips, rotational grazing and livestock de-stocking), was introduced
in 1951. The Act also favoured individual tenure and sedentary agriculture that resulted
in land being divided into small parcels arising from the demarcation into residential,
grazing and individual arable plots. Imposed restrictions on land use rights led to feelings
of tenure insecurity and resistance to land management programmes. The natives provided
stiff resistance towards this Act as the pressure for even bare subsistence production
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grew on the limited land (Cliffe 1986). The Act was eventually abandoned in the mid-
1960s. However by 1966, some 49% of grazing land in the Tribal Trust Lands was described
as bare to very overgrazed (i.e. 6.24 million ha out of 12.64 million ha) (Cleghorn
1966). The Land Tenure Act of 1969 was introduced under mounting pressure from the
natives and the war of liberation. The 1969 land distribution is roughly the one that was
inherited at independence in 1980.

In Malawi, alienation of land by settlers was initially effected through granting of
concessions by chiefs to missionaries and European settlers. These were later converted
to certificates of claim after the declaration of the Protectorate in 1893 under the
provision of the Africa Order in Council of 1893 that resolved competing claims to
African territories by European countries including Britain, Germany and Portugal.  Through
the use of certificates of claim, up to 1,499,464.8 ha of land were disposed of to
private persons by 1894, of which 1,092,652.2 ha were owned by one company, the
British South African Company. The protectorate, through subsequent clauses of the
British Central Africa Order (1902 and 1907), established a system of control of land by
the British administration.  Under the provisions of these new clauses an additional
56,479.4 ha were granted as freehold and 49,977.3 ha as government leases.

The Nyasaland Protectorate (African Trust Land) Orders in Council were enacted
between 1936 and 1949. They declared some lands as native trust, i.e., for native
settlement. The present day land tenure system originates from the enactment by the
local legislature of the Nyasaland Protectorate (African Trust Land) Order in Council
1950.

The enactment, which in 1951 became the Land Ordinance (currently the Land Act)
defined for the first time three categories of land, namely public land, native trust land
(now known as customary land) and land granted to any other interests by grant or lease
(private land). Public land included all lands and interests in land acquired by, or on
behalf of His Majesty, land in townships not in private ownership, land in forest reserves,
lands and mines in the custody and bearing the signature of the Director of Surveys and
the Survey Department and land declared as public land. Thus all the lands of the
protectorate excluding public lands, lands under lease or grant and under certificate of
claim were declared African Trust Land. However, powers to dispose of African Trust

Table 1. Historical land distribution in Zimbabwe

Group      1931 (million ha) 1953 (million ha)

European area 19.67 (51%) 18.96 (49.2)

African Reserves 8.64 (22.3%) 8.34 (21.7)

African Purchase Areas 2.98 (8%) 2.26 (5.9)

Special Native Areas _  _ 1.65 (4.3)

Unassigned land 7.12 (18%) 5.68 (14.7)

Wankie Game Reserve _  _ 1.19 (3.1)

Forest area 0.24 (0.6%) 0.39 (1%)

Undetermined 0.03 (0.1%) 0.02 (0.1%)

Total 38.68 (100%) 38.51 (100%)

Source:  Chipika et al. (1998) citing Government of Zimbabwe (1982).
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Land or convert it into any tenure category were still vested in the Secretary of State.
As observed by Msisha (1999), this implied that although the land was intended for the
benefit of the natives, they had no legal right to protect their supposed interests in
that land. At independence 87 % of the land was customary, 2% private and 11% was
public land (ibid.).

3.2 Implications for forestry

a) Loss of ownership rights and erosion of traditional authority
Generally the effect of alienation of land by colonialists in both Malawi and Zimbabwe
was loss of control and ownership of traditional land rights. In addition the loss of
control translated into erosion of traditional institutional capacity to manage natural
resources, including forests. At the same time the colonial administration lacked capacity
to monitor, control and manage natural resources in these areas. This administrative
vacuum promoted encroachment and destruction of forests by bush fires. In the case of
Zimbabwe, the role of traditional leadership in managinge resources was continuously
disturbed through a series of administrative policy reversals and eventually weakened.
For example, in the 1930s traditional leaders were allowed to control and manage
resources in the native reserves, whilst these powers were taken away in 1951 with
the introduction of the National Land Husbandry Act in 1951. The powers were returned
again in 1969 under the Land Tenure Act, following stiff resistance to the National Land
Husbandry Act. Unfortunately the latter move was viewed with suspicion as the war of
liberation was escalating.

b)   Increase of pressure on limited land area
The confinement of indigenous people to relatively small and marginal lands (reserves)
resulted in overcrowding and destruction of forest cover. For example, by the end of
the 1920s there was evidence of degradation in the native areas as farmers increased
land under cultivation in order to cope with taxes and falling grain prices. Livestock
numbers were also increasing compounding the degradation problem.

c)  Introduction of plantation agriculture and forestry
Destruction of indigenous forests and other natural resources, especially in Malawi, can
also be attributed to the establishment and expansion of large scale agriculture, especially
tea and tobacco, which demanded substantial amounts of wood as fuel and construction
material. The weaknesses in the lease covenants facilitated over-exploitation of forest
and other natural resources. However, in Zimbabwe, land on settler (large-scale
commercial farms) farms was generally under-utilised, with less than 4% of the total
land area cultivated. Over 30% of the forest cover in Zimbabwe is found in these areas
(Forestry Commission 1997). In addition, the land laws facilitated the establishment of
exotic plantations for industrial purposes mainly of pines, Mlanje cedar, eucalyptus and
other tree species. This was associated with the clearance of natural forests.

With respect to public land (state land, national parks and forest reserves), all rights
to forest produce were vested in the state or lessee. This was, however, contested by
local communities living adjacent to these areas who claimed the right to use the land by
virtue of proximity and historical connections. This resulted in conflicts between the
state and local communities and was one of the primary triggers of the liberation struggles.
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d)   Emergence of land markets
Although market transactions were provided for on leased and freehold land, this did
not apply to land in native reserves or Tribal Trust Lands where access was based on user
rights. The lack of market value could have encouraged over-exploitation of forest
resources, in that the land and the forest resources it supported were viewed as of low
or no value, and in many cases was freely available.

In both countries the indigenous people were not allowed to purchase land from
the freehold large-scale commercial farms. However, in order to accommodate increased
demand for land by indigenous farmers in Zimbabwe, this restriction was eased through
the creation of the African Purchase Areas. In Malawi, if natives wished to hold land, a
distinction was made between land for agriculture and land for residential purposes.
Through the Land Commission of 1920 recommendations were made that natives could
hold land at the same rent as Europeans but were exempt from survey and registration
fees. They could also be allowed to have smallholdings for their houses as a way of
achieving transition from a communal system to individual land ownership (Msisha 1999).

4. POST INDEPENDENCE LAND POLICIES
Due to constitutional constraints, the first years of the post independence era in both
Malawi and Zimbabwe were characterised by minor attempts to redress the land
imbalances inherited from the colonial era. In Zimbabwe the Lancaster House agreement
prevented compulsory acquisition of land from the commercial farming sector for ten
years (1980-1990). These limitations together with costly land acquisition and a strong
lobby against this by the settlers or their descendants, as well as the slow process of
modifying legislation, combined to slow down the process of land redistribution.

4.1 Land policies and legislation in Malawi
At independence in 1964, the Malawi Government inherited the institutional and legal
framework of land management and administration with minor modifications of the
Land Ordinance passed in 1951. The land tenure categories are as summarized Table 2
from information in the preceding section.

Statutory reforms to the Land Act of 1965 that took place in 1967 led to the
creation of three statutes, the Land Act, the Registered Land Act and the Customary
Land Act.  The Land Act merely redefined the three categories of land holding namely,
public, private and customary. One of the provisions of the act stipulated the authority

Table 2. Land tenure categories in Malawi in 1964 and 1997

Tenure category Percent of total Percent of total
land area in 1964  land area in 1997*

Customary 87 66

Public 11 19

Private 2 12

Urban - 3
*Source: Presidential Commission on Land Policy Reform (1998).



99C. Mataya, P. Gondo and G. Kowero

of the minister of the new government over the management and administration of
customary land, some of which included making and executing grants, leases, or other
dispositions of public or customary law for various purposes.  For example, the minister
was empowered to grant leases on customary land for estates for a period not exceeding
99 years. Although the act also declared all customary land to be the lawful and undoubted
property of the people of Malawi, vested in perpetuity in the president, the declaration
did not confer legal ownership and title to the land in question.

The Registered Land Act was created with the aim of simplifying the system of
recording land holdings and methods of carrying out land transactions, i.e., charges,
transfers, etc, and thus circumventing the problems of long and complex process required
previously by the Deeds Act. This act also provided a basis for the development and
implementation of the Customary Land Development Act which was an attempt to
confer titles to individuals or groups on customary land and was partly motivated by a
common view of many development agencies at that time, that customary tenure
relations were an impediment to rapid agricultural development. This development
was, in part, fuelled by the expansion of burley and flue-cured tobacco and other crops
as were defined in the Special Crops Act.

A thorough examination of the process through which the Registered Land Act was
implemented shows that it was the major mechanism through which large tracts of
customary land were alienated for the purpose of expanding estate agriculture, especially
tobacco and sugar. In fact the acquisition of land for the purpose of establishing large-
scale farms translated into permanent loss of that land to society, since at the expiry of
the lease agreement the land never reverted to the customary sector but became public
land. The act was also the major avenue through which government acquired large areas
of customary land for the purpose of establishing development projects under which
rights of cultivation and the crops to be cultivated were controlled by Government itself,
e.g., the Kasungu Flue Cured Tobacco Authority (KFCTA). For example, it is estimated that
64,000 ha of leasehold surrendered under the 1965 Land Act reverted to public land
between 1964 and 1980 and were lost forever from the customary sub-sector since
smallholders did not hold cultivation rights to public land. In addition, land alienated from
the customary sector is estimated to have increased by 110,000 ha (46%) and customary
land (family titled land in the Lilongwe Land Development Program, LLDP) is estimated to
have declined by 640,000 ha (8%) (Phiri 1991) during the same period.

The Customary Land Development Act 1967 empowered the Minister to declare
designated customary areas eligible for division into individual or group titles under the
Registered Land Act. In support of this exercise, a Local Lands Board charged with the
responsibility of authorising any transactions involving such lands, including selling, leasing,
partitioning, subdivision or any other disposition, was instituted through the Local
Lands Board Act 1967. Title registration implied cessation of traditional authority over
the demarcated customary land. The latter saw the birth of the ‘Ndunda1’ system,
which was enacted into law in the form of the Customary Land (Development) Act and
the Registered Land Act 1967. Lilongwe West was under a Land Development Project
that was designated as a pilot project area for land registration and titling.  However,
contrary to expectations, none of the benefits predicted by the policy planners, such as
greater security of ownership, negotiability of title, a robust land market and improved
agricultural productivity, have materialised under the Ndunda system.

The Adjudication of Title Act 1967 was passed to reduce the cost and simplify the
process of land registration.  In relation to the Deeds Registration system, the act was
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Table 3. Customary land lost between 1983 and 1990 (hectares)

Year Public land Freehold land Leasehold land Customary
land lost

1983 1,640,594 52,058 296,811 13,057

1984 1,639,931 52,065 301,555 13,057

1985 1,641,607 52,016 308,413 8,484

1986 1,641,993 52,016 327,603 19,577

1987 1,654,953 53,903 341,601 28,843

1988 1,655,113 53,903 351,209 9,768

1989 1,655,961 53,903 355,492 4,032

1990 1,654,903 53,901 363,067 7,615

Source: Department of Lands and Valuation (various reports).

deemed user-friendly as it permitted dealings in land even by lay persons (Msisha 1999).
Although the act is equivalent to the Customary Land Development Act, it applies mainly
to private land. This Act empowers the Minister to declare an area as an adjudication
area, a process that allows demarcation and recording officers to undertake verification
of all interests in land in the affected before registration is effected.

Agricultural leases have, in the post-independent era, carved an important niche in
the economic development of Malawi. This is the mechanism that made the dramatic
expansion of burley and flue cured tobacco possible between 1967 and 1994. Agricultural
leases were expected to fulfil not only the development conditions for which the grant is
made, but also to ensure that the land, the subject of the grant, is sustainably managed.

Since independence, a considerable proportion of customary land has been converted
to leasehold for agricultural purposes.  Table 3 provides some statistics from the Lands and
Valuation Department on 104,434 ha of customary land lost between 1983 and 1990 to other
land use sectors. The trend from 1964 to 1997 can also be discerned from Table 2.

Government policy began to change from the mid 1980s when the pace of creating
new agricultural leases began to slacken. The Control of Land Order issued in 1989 partially
formalised the directive that no more leasehold estates be opened. This directive,
however, did not apply to customary land occupiers who wished to convert their land
into leaseholds.  The Order was amended in 1996 to prohibit the conversion of customary
land to leaseholds except in very special cases.

As observed by the Presidential Commission of Inquiry on Land Policy Reform (Msisha
1999) with regard to leasehold title:

• Indiscriminate conversion of customary land into leasehold estates has contributed
to artificial pressure on land and the resources upon it in many areas of the country.

• Most communities were ignorant of the fact that conversion of customary land
into leaseholds would result in permanent loss of such land to estates.

• Many communities believe that the introduction of the leasehold tenure has been
responsible for severe erosion of cultural values and solidarity and, in particular,
of community rules for sustainable management of land and other resources.
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• The fact that agricultural leases are of varying periods, ranging from 7 to 99
years, suggests that there is some confusion as regards agricultural leasehold
development policy.

• Many of the development conditions contained in leases of all categories are
often ignored by lessees since there is in sufficient machinery for their
implementation and enforcement.

• Informal and unregulated leasehold arrangements, especially under the guise of
customary law, have become an important part of rural life.

Many land conflicts can be resolved or managed through comprehensive land policy
development that addresses, among other things, existing settlement patterns,
improvement in production technologies and the design of new laws and legislation.

4.2 Land policies and legislation in Zimbabwe
In Zimbabwe the immediate priority at independence was land redistribution to address
the inequalities of the colonial era (Zinyama et al. 1990, Moyo 1995). Sustainable
development within the densely populated communal areas was considered impossible
without a reduction in population densities. Government policy was therefore aimed at
achieving quantitative and qualitative redistribution of land. The specific policy
objectives included the development of rural areas through acceptable and fair
distribution of land guided by a land reform programme; rapid reduction of poverty
through increased land productivity; and achievement of food self sufficiency (Republic
of Zimbabwe 1981). This was imperative as, at independence, Zimbabwe inherited
four major land tenure regimes, namely, Commercial Farm Lands, Communal Lands,
Resettlement Areas and State Lands. Commercial Farm Lands constitute 36.2% of the
country’s total land area in the form of mainly large-scale commercial farms (LSCF) that
average 3000 ha (Table 4).

Table 4.  Land tenure types in Zimbabwe

Category Total area Proportion of total Proportion of
(million ha)  area (%)  arable land (%)

Non-agricultural

State forests 0.9 2.3 _

Urban and other 0.2 0.6 _

Sub total 5.8 15.0 _

Agricultural

Large-scale commercial farms (LSCF) 12.7 32.5 38.3

Small-scale commercial farms (SSCF) 1.4 3.7 4.3

Communal areas 16.4 42.0 49.5

Resettlement areas 2.6 6.8 8.0

Sub total 33.1 85.0 100.0

Total 38.9 100.0 100.0

Source: Moyo et al. (1993) citing Whitlow (1988)
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There are also 10 600 small-scale commercial farms (SSCF) owned by Africans on
freehold tenure. About 4000 LSCF are owned by whites, while 450 LSCF are owned by
Africans. LSCF occupy 66% of the best land in natural regions I–III, whilst communal lands
occupy 41.8% of the total land area, of which 75% is in the worst natural regions (IV and
V) (Table 4). Land in Zimbabwe is classified into five natural or agro-ecological regions
which are based on soil type, rainfall and other climatic factors with natural region 1
being the most productive and natural region V being the most marginal and least
productive.

Table 5. Distribution of Natural Regions by land category (%)

Land category Natural 1 Natural 2 Natural 3 Natural 4 Natural 5
Region Region Region Region Region

State 1.1 0.0 0.2 0.2 0.4

Communal 20.2 23.7 42.4 63.0 52.9

Large-scale communal farms 73.7 66.4 37.0 28.4 44.8

Small-scale communal farms 1.2 4.2 8.2 4.2 1.1

Model A resettlement* 1.2 5.2 11.9 4.2 0.8

Model B resettlement* 2.6 0.5 0.3 0.0 0.0

Total 100.0 100.0 100.0 100.0 100.0

*Model A resettlement is a category whereby individual peasant holdings are created by subdivision whereas
in Model B category the allocation is made to communal farming cooperatives.

Source: Moyo et al. (1993) citing Hosier (1988)

In communal areas (formerly Tribal Trust Lands) the community, represented by the
chief, owns the land but allocates heritable rights to households to cultivate land and
permits them to graze their livestock on unallocated grazing lands and natural woodlands
that are communally managed (Fortman and Bruce 1993). However, communal land
cannot be bought or sold. The Rural District Councils Act of 1981 set up elected councils
as the key institutions for rural local governments. This was followed by the Communal
Land Act of 1982 that vested ownership of communal land in the President and assigned
administrative control to district councils rather than traditional leaders. This Act
effectively gave the power to allocate and administer land to District Councils. It noted
that existing land rights would be preserved but new permits to occupy land would be
granted by District Councils. They would grant permits for residential and agricultural
use, while taking into account customary law, and grant land only to those who had the
customary right to it. Thus the Act regulated access to land according to customary law
relating to allocation, occupation and use, but did not restate the customary laws.
These had been transferred to the Customary Law and Primary Courts under the customary
Law and Primary courts Act of 1981. This resulted in conflict between traditional leaders
and district councils over control of land and other natural resources. In fact in most
areas chiefs continued allocating land.

Under the Communal Land Act, a district council could pass by-laws relating to its
duties and functions. The Act also has model conservation by-laws that provide for the
preparation of land use plans for all land within a council area. Such plans may regulate
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land holdings and use of pasture and arable land. These changes are very similar to
attempts by the colonial government to assume control of land administration from
traditional authorities under the Native Land Husbandry Act of 1951, except that local
communities were now expected, through various committees, to take part in land use
planning. The district councils are considered to be too far removed from the
requirements of farmers with respect to land and trees to be able to make informed
decisions on the use and allocation of land (Cliffe 1986). Whilst chiefs are council
members, some local communities resolve conflicts between traditional leadership and
the council by electing traditional leaders to positions of councillors or ward and village
development committee chairpersons. This has resulted in confusion as to under what
authority they continued to allocate land.

At independence the inherited dual, unequal and hierarchical system of land tenure
that was also racially divided was reinforced by declaring land in LSCFs as freehold and
entrenching the tenure structure in the constitution. State control over freehold land
remains minimal. These lands have essentially been self and market regulated. Thus the
relationship between the state and freehold and leased lands is governed by civil laws
and is weighted in favour of the landowners. This is in contrast to communal lands
where the relationship with the state is dominated by the granting of powers to state
functionaries and criminalisation of non-compliance.

The initial plan was to resettle 162 000 families by 1985. However, by 1989, only
52300 families had been resettled on 2.6 million ha of land. Only 22% of the resettlement
areas were in natural regions I and II. Several reasons were advanced for the slow pace
of the resettlement programme. These included limited availability of land due to high
costs of land and constitutional constraints during the first decade that prohibited land
expropriation. Some flexibility was introduced under the Land Acquisition Act of 1985,
which gave the government the right of first refusal in respect of sales of commercial
farms, but land could only be acquired on a willing-seller willing-buyer basis. Inefficient
implementation strategies were also cited. By 1990 the pattern of land distribution and
land use still represented the situation during the colonial era (Moyo 1995 and Chipika
1998). The resettlement programme, with a predominantly state-dominated permit
tenure system, enabled only 60 000 families to gain access to more land, mostly of poor
quality. Resettlement areas occupy 8% of the country’s land, whilst state lands in the
form of National Parks and forest areas occupy 15% of the total land area (Moyo 1995).
The area under resettlement (as well as that under LSCFs) has continued to change since
the introduction of the ‘fast track’ resettlement programme that was introduced by the
Government of Zimbabwe in 2000. This programme has yet to be completed. Under the
Land Acquisition Act, the requirements for land distribution were clearly articulated. It
was envisaged that a total of 11 million ha would be acquired and the farmers
compensated.

The designation of land for resettlement purposes, however, sparked controversy
both within and outside Zimbabwe as it has been interpreted as land grabbing in some
quarters. The critics of this approach argued that this will undermine the agricultural
sector and also expressed fear that the farmers whose land has been designated would
not be adequately compensated by government. They further pointed that the first
post-independence government did not provided adequate resources for infrastructure
development to support productive use of the resettlement areas.

The ESAP period has also been characterised by increased illegal settlement on
both commercial farms and state lands (reserved forest areas and National Parks) and
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heightened conflicts over resources between communal areas and adjacent resettlement,
commercial and state lands. This is partly due to growing resource scarcity and population
pressure in communal areas following redundancies and growing unemployment partly
due to the economic reform programmes.

4.3 Implications for forestry
This section attempts to describe the likely implications of the policies and legislation
on forestry. These insights shall later be useful in discerning useful observations from
these historical developments as well as conclusions that are less descriptive.

Malawi and Zimbabwe share a number of factors that have contributed to
deforestation on different forms of landholding systems in this era. Appropriation of
land by white settlers for the purpose of agricultural production and the state for the
establishment of public amenities such as national parks and forest reserves physically
reduced the size of the land available for agricultural and non-agricultural use by the
rural communities, as well as access to the natural resources found on them. While
clearing of indigenous woodlands for estate agricultural production inevitably resulted
in deforestation of indigenous trees in both Malawi and Zimbabwe, the extent of
deforestation between the two countries differs, being probably less in Zimbabwe.

(a) Leasehold and freehold lands
As opposed to Zimbabwe, leasehold and freehold lands appropriated for plantations in
Malawi hardly have any indigenous trees. Some analysts argue that the notion that
owners of such freehold lands have absolute immunity against government intervention
in matters of land use is a major factor behind the destruction of indigenous forests.
This also encourages freeholders to explain away the existence of unutilised or under-
utilised land in terms of their freedom to decide how best to use such land.

Destruction of indigenous trees on leasehold lands in Malawi is also associated with
failure by the relevant ministry to enforce the lease covenants, especially one requiring
the lessee to plant trees on at least 10% of the total land. This is further complicated by
the fact that land issues affect both the agricultural and the forestry sectors, and poor
co-ordination of policies and strategies between the two has created uncertainty on
the administration of agricultural land, and especially enforcement of lease covenants
with respect to afforestation.

Although land appropriation is politically unpopular and was more excessive in
Zimbabwe than in Malawi, barriers to access to resources on white-owned freehold or
leasehold land have to some extent contributed towards the conservation of bio-diversity.
Barriers to access to gazzetted forests, natural parks and reserves in Malawi and Zimbabwe
have also partly contributed to the conservation of indigenous woodlands. However,
there is a case for examining the effects of redistributing idle estate land, where
natural vegetation, and especially indigenous woodlands, exists. The fact that growing
high value crops such as burley tobacco required one to have title to land in the form of
leasehold or freehold reduced demand for natural wood (outside the leaseholds and
freeholds) used for tobacco curing and processing structures, and consequently contributed
to the conservation of natural woodlands.  The relaxation of this policy, especially in
Malawi (Special Crops Act) in 1994, in which smallholder farmers were permitted to
grow burley tobacco without requiring land ownership certificates, did exactly the
opposite, i.e., increased demand for natural wood and accelerated deforestation.
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Although deterrents against illegal occupation and use of leased, freehold and public
land in the form of national parks and game reserves exist, these types of lands are
often deliberate targets of encroachment by land hungry small scale operators.
Encroachment and destruction of natural vegetation by wild-fire on public lands are
difficult to control due to lack of capacity in enforcing rules and regulations governing
land resources. Generally, due to laxity in enforcing regulations, the extent of loss of
bio-diversity resulting from encroachment and wild-fire on public lands is likely to
exceed that on freehold and leasehold lands. Local communities surrounding these lands
argue that estates, in general, have far too much land for their needs, and that a good
amount of this is not being put to productive use. The fact that the creation of these
parks involved the displacement of entire villages, some of which were forced to
settle into valleys of uncultivable gradients, is particularly a source of grievances in
some communities. Communities in some of these areas complain that the government
is more interested in protection of wild animals than in human welfare.

Claims made by displaced communities are not totally out of context. For example,
the Presidential Land Reform Commission in Malawi observed that there are cases of
leasehold grants that were made without verification as to the suitability of the demised
premises for the purpose for which they were sought.  The Commission further observed
that many leasehold landowners sometimes embark on developments that are not
approved under their terms of grant. Despite such developments, it should be noted
that there is no law or practice in Malawi that would prevent the state, represented by
the government, from enacting laws that create an environment for sustainable
management of land tenure of all categories including freeholds.

(b) Public lands
Lack of property rights and the prevalence of open access to land have also being cited
by many development economists as potential causes of mismanagement of natural
resources, including forests. This line of thought draws its support from proponents of
market liberalization, which advocates the use of market forces of supply and demand
as a mechanism for efficient utilization of natural resources, including land. The absence
of a pricing mechanism, it is argued, contributes to unsustainable consumption and
eventually the extinction of resources (the tragedy of the commons).  Individual right
to ownership of land is expected to encourage the owner to invest in the land in such a
manner that productivity would improve. The experience in Malawi does not appear to
fully support this line of argument. A modified land registration in which right of ownership
to land was conferred on a pilot basis to groups of individuals belonging to the same
kinship did not improve investment in land and productivity (CLUS 1999). In fact, this
experiment led to the development of informal land markets and loss of ownership to
speculative buyers and urban dwellers for housing and agricultural production purposes.
In some cases, the little forest cover available on these lands was lost due to increased
dependence on natural wood as the main source of energy by both rural and urban low-
income communities. Increased cultivation of burley tobacco after repealing the Special
Crops Act in 1994 has also contributed to rapid deforestation on these lands.

The prevalence of open access facilitated the establishment of plantation forestry
and estate agriculture. The early establishment of plantation areas was based on
gazzettement of areas with suitable climatic conditions, (e.g. in the Eastern Highlands of
Zimbabwe) as forest areas during the colonial era. This took place in areas where the
natural forests were perceived to have low industrial potential and value at the time.



106 EVOLUTION OF LAND POLICIES AND LEGISLATION IN MALAWI AND ZIMBABWE

The establishment of industrial plantations replaced the natural forests with exotic tree
species such as tropical pines and eucalyptus species that are grown as monocultures. The
forestry industry in both countries is now almost entirely based on plantations. According
to the Timber Producers Federation (2001), Zimbabwe has 119,130 ha under commercial
forest plantations while the equivalent area for Malawi stands at 110,000 ha (Nyasulu
1997). Malawi’s total land area is about 30% that of Zimbabwe.

In the late 1980s and early 1990s, the prospects for growth in the demand for short
fibre pulp resulted in the increased establishment of eucalyptus plantations in many
areas where the species could be grown successfully. The land policies are generally
silent on the designation and conversion of natural forestland into forest plantations.
This has seen the conversion of some prime agricultural areas into eucalyptus plantations
as a means for increasing land values in Zimbabwean commercial farms that were likely
to be designated for resettlement.

Fuelwood plantations were given prominence during the early 1980s when collection
of firewood was considered to be a major cause of forest degradation. Whilst these
were promoted by governments, donors and the World Bank, they have generally failed
to address the fuelwood problem largely due to the unsuitability of the plantation
species as fuelwood. In Zimbabwe the eucalyptus species used have found value as
construction timber.

(c) Customary land
In communally owned land under customary management the impact on forests has been
mixed. Customary land users are sometimes believed to be poor managers of land. The
main reasons, apart from the paucity of good land and presence of high population
densities in some areas, is their basic resource and technological poverty, the breakdown
of community resource management systems, and the general marginalisation (as a
matter of national policy) of the smallholder agriculture sector.

In areas where traditional systems were intact and values remained strong, customary
forest resource management systems have been the basis for forest management. In
these areas communally managed forest resources have continued to this day. Today they
provide examples of community managed forests. In areas that experienced large influxes
of immigrants, such as resettlement areas, traditional values and resource management
systems have crumbled, resulting in an open access system and depletion of forest
resources.

Appropriation of indigenous land, whether for commercial or public amenities
such as national parks and forest reserves, reduced the geographical jurisdiction and
powers of the traditional authorities and also alienated their traditional roles of
guarding against wanton destruction of natural woodlands. Natural forests were
protected from destruction because they served several important purposes. Apart
from being a source of firewood, construction materials, herbs and medicines, natural
forests were and still are important sources of food such as wild fruit and vegetables,
honey, insects and meat.  Natural woodlands also provided space for burying the dead
and served as focal points for performing rituals and making special offerings to the
ancestral spirits. Some tree species were considered so sacred that cutting them
would provoke wrath from traditional authorities and the community. In recognition
of the significant contribution traditional authorities played in natural resource
conservation and also considering the lack of government capacity to enforce forest
conservation, community-based natural resources management regimes have been
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introduced in both Malawi and Zimbabwe (e.g., the Communal Area Management
Programme For Indigenous Resources - CAMPFIRE). The new management regimes
empower rural communities not only to manage these resources, but also ensure that
part of the income generated from tourism and the sale of forest products including
game contributes to improvement in social welfare through construction of schools
and other amenities.

The disappearance of natural woodlands in marginal areas where the rural
communities were forced to settle after land had been alienated from them is associated
with increasing demand for food, energy and construction materials created by a rapid
increase in population. In densely populated rural areas of Malawi, trees along watersheds
and sloping areas including hills and mountains have been destroyed for the purpose of
growing food crops. With little or no effort made to construct soil and water conservation
structures, most of these lands are being degraded by gully erosion.

(d) Other factors
The implementation of the land reform and resettlement programme in Zimbabwe
largely resulted in the clearance of forests and woodlands for agricultural purposes
during the occupation period. As pointed out earlier, only a small percentage of settler-
owned land was under cultivation, thus these areas were perceived to be under-utilised
and were cleared to accommodate the new settlers. The land use plans in resettlement
areas recognised the need to maintain forests and woodlands for grazing and other
purposes. These were planned for and set aside. However, since these plans were on a
farm basis they generally resulted in fragmentation of the forests. In resettlement areas
adjacent to communal areas poorly endowed with forests, conflict has arisen over
access to the forest resources.

The commercialisation of non-timber forest products has led to the depletion of
forest resources, especially in areas where commercialisation of firewood and charcoal
is possible. Production of woodcarvings has led to serious forest degradation as preferred
species have been depleted. In some areas, commercialisation has resulted in access to
forest resources being determined by village boundaries. For example, in Chipinge
district in Zimbabwe, people from outside one village are no longer allowed to harvest
palm leaves for crafts from another village without paying for the resource. Whilst this
has helped curb over-exploitation of the resources, it has disrupted age-old coping
strategies based on utilisation of resources in different areas at different times of the
year and shared between villages. This has also disrupted traditional management
institutions, as new institutions for managing the commercialised resources as well as
new user rights have to be created or defined.

Rapid disappearance of natural forests is equally blamed on the lack of
comprehensive policy in the energy sector. Although efforts have been made by national
governments to develop alternative sources of energy for use by different sectors of
the economy, very little progress has been made.  Rising cost of petroleum products
coupled with heavy taxation have continued to force poor urban and rural communities
to depend on natural wood as their main source of energy, thus exerting more pressure
on the limited natural forest reserves.

Dependence on land and land resources by the majority of the population is a
coping mechanism against hunger, malnutrition and dire poverty. Unless alternative
livelihood mechanisms are developed, it is unlikely that any new land policies will
bring a lasting solution to landlessness, poverty and natural resource degradation.
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5. CURRENT SITUATION (2002)
In both Malawi and Zimbabwe land bureaucracies have proliferated, jurisdictional conflicts
intensified, and land users have been left to wonder as to what government policy really
is. This has been recognised as a challenge to rational land development planning and
management.  Land policy development has, therefore, become an important item in the
national development agenda of the two countries. In recent times, sectoral policies
have been designed and approved for implementation by the government. These relate
to agriculture, forestry, irrigation, environment, housing, and local government.  An attempt
to formulate a national land use management policy in each country has also been made.
A quick review of these policies indicates that without a basic or referential policy
framework on land, the physical framework on which all these sectoral activities operate,
it is not possible to mobilise an internally coherent and coordinated scheme for the
implementation and supervision of plans designed on the basis of the discrete sector
requirements.

The process of land reform in both countries was initiated through the appointment
of a land reform commission, first in Zimbabwe in 1994 and later in Malawi in 1996. The
primary objective of the commissions’ work was to develop and recommend the main
principles of a new policy that would foster economic efficiency, environmental
sustainability and social equity.

The commissions adopted a consultative policy development process that was aimed
at involving all stakeholders. Oral hearings and consultations involving civil servants,
politicians, civil organisations, NGOs, community leaders and selected members of the
community were held at various locations in both countries. The commissions also received
written submissions from special interest groups including women’s groups and farmers
unions. These submissions were supplemented with commissioned technical papers from
selected experts. The commissions then wrote reports that will guide governments in
land reforms.

With respect to Malawi the commission found that the main problems are associated
with land scarcity, land management and land auditing (Msisha et al. 1999).  They reviewed
these problem areas in detail and their recommendations will form a basis for the
government to review and develop a new land policy in Malawi. The commission
recommended that the new policy should be fully integrated into the country’s overall
development policy, taking into account the Rio Declaration and Agenda 21 and the
conventions arising from the Earth Summit negotiations.

With respect to Zimbabwe the Commission of Inquiry into Appropriate Land Tenure
Systems (Land Tenure Commission 1994) recommended five land tenure categories, the
provision of long land lease periods, introduction of a land tax based on farm size and
potential productivity and that widows inherit and retain the land rights of their spouses.

The Commission therefore focussed on forms of land tenure and did not consider
land distribution per se. The recommendations of the Commission have generally been
well received. Some NGOs have noted that the proposals provide a framework conducive
to improved decentralised woodland management. However, Government action has
been slow despite endorsement of the recommendations by Cabinet.

Whilst there is general consensus amongst the key stakeholders that land redistribution
is necessary, the current programme has been criticised for not having a recognisable
policy framework or implementation plan (Moyo 1995, Nhira et al. 1999). There are no
clear plans for the development and sustainable use of woodland resources in the
resettlement plans, hence the criticism that the programme is environmentally insensitive.
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Based on the experience from the early post-independence years, it is anticipated that
there will be widespread deforestation in resettled areas unless there are deliberate
measures to plan and clearly define institutional roles in resettlement areas. Such measures
should recognise the role of woodlands in the agricultural production system and therefore
plan for their incorporation in the land use of each resettlement area.

Although land redistribution in general received support from the donor conference
held in 1998, the need for a clearly defined land redistribution programme in Zimbabwe
was noted to be a prerequisite for donor support.

6. SOME OBSERVATIONS AND CONCLUSIONS

6.1 Pre-colonial period
During the pre-colonial era forest and woodland resources were governed by customary
rules and regulations that limited access to some areas such as sacred groves and
graveyards, and controlled tree cutting through a series of taboos. Traditional leaders
were responsible for exercising control over how land and associated resources were
utilised in areas under their occupation. Shifting cultivation was a characteristic feature
of agricultural production. Due to the small human and animal populations characteristic
of this era, land pressure was low and was not a threat to forest and woodland resources.

6.2 Colonial period
The colonial era policies are largely responsible for the present day land tenure systems.
The major settlement thrust during this period was geared towards agriculture, and
therefore the land use patterns were influenced by the distribution of fertile land and
segregation between settlers and indigenous people. The major effect of the alienation
of land and other natural resources was the loss of control and ownership of traditional
land rights. This translated into an erosion of traditional institutional capacity to manage
natural resources including forests. At the same time the colonial administration lacked
the capacity to monitor, control and manage natural resources in publicly as well as in
communally owned areas. This led to encroachment and destruction of forests in these
areas, especially in native reserves where population pressure was high. Extensive
destruction of forest and woodland resources also occurred due to the establishment
and expansion of plantation agriculture and plantation forestry. However, large tracts of
forest and woodland resources were protected during this era following the establishment
of national parks and forest reserves. The exclusion policies under which these were
managed were contested by displaced communities and those living adjacent to them
and both groups claimed the right of use by virtue of proximity and historical connections.

6.3 Post –independence up to 2002
The post independence era was characterised by attempts to redress the land imbalances
inherited from the colonial era through land redistribution and resettlement programmes.
This resulted in clearance of forests and woodlands for agriculture and settlement
purposes. There were also very significant changes in the institutions given the
responsibility to manage natural resources, including forests with the responsibility for
communally owned resources reverting to customary institutions (rural development
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councils in the case of Zimbabwe) or locally based elected structures. Despite these
changes the land tenure categories inherited at independence, as well as the management
regimes, were largely unchanged.

In addition, the following are noteworthy of this period:
• Restoration of traditional authority in land administration and building local institutional

capacity has the potential to improve management and utilisation of natural resources
including forests. Studies on community-based management of natural resources in
both Malawi and Zimbabwe have demonstrated the efficacy of a change in institutional
structure in the productivity wildlife and fisheries for example CAMPFIRE and Lake
Chilwa Fishery, respectively.

• One avenue for increasing access to land is through creation and improvements in
land markets. In both Malawi and Zimbabwe, this element is an integral part of the
proposed land policies. Attaching value improves efficiency in resource allocation
since scarcity determines the extent of resource utilization. Since there is a direct
link between land and forests, pricing of the former would directly affect the value
of the latter and therefore the level of utilization, and hence incomes from such
products, if the costs could be directly transferred to the consumer. The development
of land markets through land policy reform would probably be indeterminate to the
forest sector, in that estate farmers holding unused land under forests or woodlands
will most likely give up such land to the state, increasing the proportion of protected
forests. However, should the state reallocate such land to the landless, then the area
under forests or woodlands will decrease.

• Low investment in customary land has often been associated with high levels of
insecurity due to the absence of property rights to individuals occupying them. On
the contrary, it is argued that the tight social structure and traditional norms in the
rural areas confer group security to members who possess use rights to customary
land. To what extent the latter promotes investment is not certain. However, elements
of the proposed policy reforms in both Malawi and Zimbabwe purport to secure
individual as well as group security of customary land, thereby enabling these
communities to use land as collateral for investment funds.  Assuming that group
security is likely to prevail in the new land policies, it follows that there is likely to
be no change in tree tenure.

• Some of the proposed changes in land policy in Zimbabwe are likely to involve the
redistribution of 11 million ha of land from the large-scale commercial farmers.
Based on previous experience, the implication of this is that large areas of forests
will be cleared for cultivation. Thus, some measures to mitigate the hazards of
wanton destruction of vegetation need to be put in place.

• Improvement in forest cover will be contingent on effective inter-sectoral
harmonization and coordination of programs and activities dealing with common
issues in natural resources management, such as increasing demand for energy,
agricultural land and construction materials. Harmonization and coordination will
require a review of sectoral policies, identifying areas of common interest and
mapping out joint strategies. This can succeed if rural development actors adopt a
consultative and holistic approach on the ground and not only at the development
planning level, as is largely the case at present.
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ENDNOTES
1.  Land registered under the head of the family or clan, who in turn has the responsibility of allocating

land to his kin.
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Land policies in Mozambique and Tanzania:
Implications for forestry development

I. Nhantumbo, G. Monela and G. Kowero

ABSTRACT
This paper traces the evolution of land policies in Tanzania and Mozambique in both
pre- and post-independence periods, and implications for forestry development. In
the pre-colonial period, the structure of land tenure in both countries was based on
common and open access regimes, which were regulated by traditional law and culture.
There were no land markets, and since land was perceived to be abundant shifting
cultivation was practiced. This encouraged gradual clearance of forests and land
degradation.

In the colonial period, traditional tenure systems were drastically altered, with
unoccupied land or undeveloped land transferred into state ownership. Prime agricultural
land was converted to freehold, mostly to settlers, creating a landlord-squatter
relationship. This period was characterized by heavy exploitation of commercial timbers,
clearing of forests to give way to cultivation of cash crops, and the indigenous population
was forced to marginal land. This was the beginning of major land-related problems in
the region.

Post-independence governments first substituted territorial systems (that
regulated community access and control of natural resources) with radical title to land
held by the sovereign. This led to a three-tier land tenure structure: state, communal,
and individual ownership. In both countries the main feature was state ownership of
all land, with governments maintaining the authority to grant rights of use and occupancy
to different segments of society. However, much of the land in rural areas remained
under customary land tenure. These complicated tenure arrangements gave rise to
conflicts between local people (the “de facto” owners) and the state, which has “de
jure” property rights. Existing land legislation and relevant institutions in land tenure
were inadequate to deal with dynamic changes in land matters.
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Both countries have since shifted from central to market economies as a result of
economic reforms. Some of the objectives of the current land policies are to ensure
rights of citizens over land and other natural resources, create an enabling environment
for economic development, and encourage investments in natural resources. The paper
discusses the current provisions of the land law in Mozambique and Tanzania and
contrasts them in attempt to highlight the strong and weak provisions of both and
how these impact on the use of forestry resources.

Key words: Land policy, land legislation, land tenure, forestry development,
stakeholders, participation.

1.  BACKGROUND: THE LAND TENURE FRAMEWORK
Southern African countries have been undertaking extensive resources tenure reforms
with different degrees of achievement especially in terms of approved legal
instruments. The major drive of the policy change appears to be the recognition by
governments of their limited capacity and inefficient resource management system.
Decentralization, empowerment of the local communities and strengthening of their
institutions for better management of natural resources are recognized as crucial to
sustainable use of such resources and improvement of livelihoods of the communities.

As a result several countries in the region have adopted community based natural
resources management programs. Examples include Community Based Forest
Management (CBFM) at Mgori and Duru-Haitemba in Tanzania, the Tchuma Tchatu and
many more such initiatives in Mozambique, the Communal Areas Management
Programme for Indigenous Resources (CAMPFIRE) in Zimbabwe, and conservancies in
Namibia. The general feature of these initiatives is the assumption that common
property regimes backed by rights to resources and some degree of local control over
decision-making will result in a shift from an open access situation to one with resources
in communal setting. In this case, group tenure would prevail, hence no individual
would have defined and full rights. Further and no one would be excluded.

However, as noted by Nhantumbo (2000a) the reluctance of the national
governments to give a full bundle of rights is noticeable. For example, in the case of
CAMPFIRE the government not only sets quotas for harvests but also controls most of
the benefits from resource use through the District Councils, the main managing
institution at local level.  Until recently (1999) land debates in Namibia included
communities’ claim for group tenure over the resources in the conservancies hence
facilitating resource sharing by all the community members. The communities apply
for registration as a conservancy in order to receive conditional use rights over wild
resources, particularly wildlife. Nevertheless, the land continues to be owned by the
state. Botswana represents a different model of tenure compared to other SADC
countries, in that only a small percentage (6-7%) of the land is under a freehold
ownership, while government land is 23% and community/tribal land is 70% of total
(ibid.).

This paper gives an account of major developments in the evolution of land policies
in Tanzania and Mozambique and their implications on forestry development in these
two countries.  The paper does not deal with details in legal and government documents
on land but only those that are relevant to forestry development. Land use policies are
some of a myriad of policies that influence forestry development. These policies played
and continue to play a major role in shaping the extent and condition of forest resources.
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The comparison between the two countries is important due to the fact that both
have adopted similar policies especially regarding central planning, collective production
and living systems, economic reforms (popularly known as structural adjustment
programmes), that among other things facilitated the liberalization of markets as
well as increased the role of the private sector in the economy. Currently, both are
developing legislation aimed to promote involvement of various stakeholders in natural
resources management with a view to grant them access to resources for their
consumption as well as enabling them to derive more benefits from the resources in
their vicinity.

The major assumption in this paper is that the present land policies and legislation
shaping access and management of this resource are key determinants of forest use
and sustainability. Consequently, the need for greater understanding of the land
ownership and use context is paramount to understanding the potential for ensuring
sustainable forest management. Such requirement is important for all stakeholders,
be they community or private entities.

The paper starts with an account on pre-independence developments, followed by
those in the post-independence period. The present land policies are then evaluated
in terms of their potential for forestry advancement, and this is followed by a brief on
the policy formulation process. A few general remarks and conclusions are given at
the end.

2. PRINCIPAL MILESTONES IN ACCESS TO NATURAL FOREST
RESOURCES

2.1 The pre-colonial and colonial periods
There are important milestones that have characterized access to natural forest
resources in Africa, spanning different historic regimes. For Mozambique and Tanzania
these are summarized in Table 1.

Table 1 shows that in the pre-colonial period in both countries access was either
regulated by traditional law or unregulated in which case open access regimes prevailed.
Ethnic groups had chiefs and headmen, who controlled and allocated land to members
of the group. The individual as a member of a family, clan or tribe acquired rights of
use in the arable land managed and used by that community.

Despite the wide prevalence of common or open access regimes, there was a
clear individual (‘private’) ownership or control of land plots used for agriculture by
individual households. Labor allocation to clear forestland gave value to land and
provided tenure rights to those who cleared land and their heirs. Therefore, anyone
with energy to clear forests could acquire private property rights on the land on which
they stood (World Bank 1992, Fortman 1984). On the other hand, the equivalent of free
access was practiced for livestock grazing and harvesting wood and non-wood forest
products (MLHUD 1995; World Bank 1992; MAP 1997).

The social differentiations during the pre-colonial period promoted conflicts over
use of resources, and led to tribal and clan wars.  However, autochthonous land use
systems, which prevailed during this period provided for flexible rules that reflected
both the local conditions and adaptation to change.

During the colonial period, the traditional institutions were changed to suit the
interests of the settlers (Table 1). These changes had serious implications on various
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stakeholders with respect to rights of access, control and ownership of land and natural
forest resources.  The notion of land belonging to the state was introduced and reinforced
with regulations, while simultaneously the settlers made treaties with local chiefs who
were persuaded to accept gifts in form of manufactured commodities such as clothes
and beads as well as spices in exchange for land (MLHUD 1995; Carvalho 1988). Immediately
after acquiring the land, the colonialists introduced heavy exploitation of commercial
timbers such as mahogany and also cleared forests to give way to cultivation of cash
crops like coffee, tea, tobacco, cotton, coconut, sisal and cashew.

In Tanzania an Act of 1923 placed rights over land under the British governor. This
was to be held, used, or disposed of as rights of occupancy1  for the benefit of the
indigenous people of Tanganyika (MLHUD 1995).

In Mozambique the legal provisions devised by the Portuguese Government (Table
1) defined three categories of land use. First, the state protected areas (national
parks, forest and game reserves); second, the production forests, which supplied
timber for export mainly to the mining industry in South Africa; and third, the free
access areas where the development of plantation agriculture and other land uses
took place (Nhantumbo and Soto 1999).

Generally, land tenure in these two countries reflected the interests of colonialists
to get land, and thus it was a justification of force and not rights or justice. Like in
the pre-colonial period, land markets did not exist in this period because under
customary tenure, individuals were not allowed to transfer their land rights by selling
(World Bank 1992). However, in Tanzania foreigners who then held more than half a
million hectares of land could buy and sell it at will (ibid.).

During this period land allocation to indigenous people continued to be the
responsibility of traditional chiefs. Therefore, the dichotomy of private agricultural
land and common property forest and grazing land was still preponderant. Also the role
of chiefs and family/clan headsman to allocate land continued to prevail in areas
occupied by the indigenous communities.

The colonial governments maintained the traditional power basis as regards land
allocation in order to sustain political stability in the territories. Also, they brought
the notion of common access regime to all resources that could not apparently be
allocated to an individual user. Furthermore, community boundaries were drawn,
legislation created to regulate access and land user rights, and in certain cases all this
led to land disputes, largely based on rights of access, control and ownership of land
and natural forest resources (Bassett 1993).

2.2 Post-independence developments up to 1995
According to Okoth-Ogendo (1996), one of the main colonial legacies is the substitution
of territorial systems (which regulated communities access and control of natural
resources) with radical title to land that was held by the state.   The state had power
to allot rights of tenure to individuals, collectivities/groups and other agents. As a
result, a three-tier land tenure structure was introduced and still prevails, viz., state
or public ownership, communal ownership and the individual proprietorship. This
situation is in fact what nearly all African countries inherited at independence, including
Tanzania and Mozambique. However, for Mozambique one of the major differences is
that the Portuguese government did not create tribal or communal areas (Negrão 1998).
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Historic Period

Pre-historic

Colonial

Country

Mozambique

Tanzania

Mozambique
(15th century commer-
cial exchanges, but
effective from 18th

century)
Portuguese

Until 1930’s

1960’s

Tanzania
(19th century –
Germany)
(20th century –
British)

1895

1923

Main features/milestones

Common and open access to land
Traditional/customary law
No land markets
Low population density
Low human population density

Same

•  Traditional tenure altered

• Unoccupied or underdeveloped land becomes
State’s Land

• State adjudicates land use rights (Münker, 1996)

• Prime agricultural land becomes freehold
(settlers)=> Landlord-squatter relationship
initiated

• reaties made by settlers with local chiefs
(Carvalho, 1988)

• Chieftaincies replaced by ‘Regulados’, under di-
rect control by the Portuguese

• Colonial presence strong in the South and ‘Prazos’
(concessions to foreigners) dominate the north
of Mozambique

• ‘Colonatos’ (white settlements) in fertile land

• Cheap labor settled around colonatos (MAP 1997)a

• The Land Law No 2001, 1944 and Protection of

Soil, forest and Wildlife, Decree No 4040, 1955

• Traditional tenure altered

• Unoccupied or underdeveloped land becomes
State’s Land

• State adjudicates land use rights (Münker, 1996)

• Prime agricultural land becomes freehold
(settlers)=> Landlord-squatter relationship

• Treaties made by settlers with local chiefs
(MLHUD, 1995)

• Tanganyika Crown Land vested in Germany Em-
pire (Wiley, 1998)

• Land Tenure Ordinance No 3 => all land is Public
Land, Rights of Occupancy introduced.

Table 1. Timeline of important historic events in Mozambique and Tanzania

a One such case is the Limpopo Irrigation Scheme established in 1954 as a settlement of whites. Further,
the so-called assimilados, black Mozambicans, who by virtue of education had adopted the Portuguese
language and culture, also acquired (on probationary basis) 2 ha each of relatively inferior land
(Bowen, 1993).
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Another legacy of colonization is that the land tenure system was accompanied by
regulated agricultural production with use of state subsidies and other government
interventions. This meant that tenure and production decision-making were separated
(Okoth-Ogendo 1996). This was particularly so in countries where cash crops (coffee,
tea, cotton, sisal, etc.) were promoted. However, in Mozambique the colonial strategy
was slightly different, in that local people were allocated marginal land close to large
companies in order to supply these companies with cheap labour.

As Mozambique and Tanzania gained the independence, both adopted a socialist
ideology (Table 2). The rationale was to ensure social justice, hence provision of equal
opportunities for people and equitable distribution of resources by correcting the inequity
in access to resources. However, state ownership of land was maintained and the motive
was that the independence struggle aimed at giving the land back to the people, therefore,
the state was the guardian and had power to decide on the conditions of its use.

In the case of Mozambique such provision is stated in the Constitution. This was
the major thrust for nationalization of land in 1977. Article 8 No.2 of the Mozambique
Land Use Law of 1987 states that users are required to have a state license for using
their rights, the exception to this rule being the household sector, and this protected
the family-farm sector. However, according to Nhantumbo (1997), the absence of a
title or certificate for the household sector is one of the main shortfalls of this land
law. The reason being that lack of certified rights made small-scale farmers the most
vulnerable to displacement by large scale or commercial farmers, especially after the
abolition of large-state farms in 1983.  Further, the land law does not deter private
investors from preventing local communities that want to use the land despite the
fact that these investors (mainly companies) underutilize or do not use the land, as
demonstrated by LOMACO, a multinational company engaged in cash crop farming
(Nhantumbo 2000b).

The establishment of communal villages in both countries was meant to make
people work together for what was understood to be a common goal.  Therefore, the
villages served as centres for economic development mainly through agriculture. The
governments of Tanzania and Mozambique assumed that people would willingly relocate
themselves to newly designed village areas.   However, this was not the case.  One
school of thought is that people have strong cultural attachment to their land of origin
bearing the tombs of their ancestors. As Kahama et al. (1986) states in Tanzania
villagisation became compulsory and coercive in 1973. However, this phase was
accompanied by a decentralisation policy aimed to bring the decision-making closer to
the people, showing a theoretical will from the central government to encourage popular
participation in decision-making processes.  In practice, however, most decisions
followed a top down approach as directives from higher authorities were issued (ibid.).

Concentration of people into the villages be them Ujamaa or Communal villages
as they were known, respectively, in Tanzania and Mozambique meant abandonment
of traditional agricultural and residence areas. This resulted into clearing forest areas
for the new settlements and for their agricultural production.  According to Kjell et al.
(1988), the semiarid Tanzania suffered environmental degradation as a result of
deforestation and soil erosion. The Ujamaa policy lacked the necessary incentives to
increase production and investment while the forced movement of farmers made
them reluctant to work efficiently.  Farmers’ locally adaptive agricultural knowledge
accumulated during hundreds of years in old villages was rendered far less relevant.
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Table 2. Sequence of important milestones

Main features

• Socialist ideology
• Centrally planned economy
• Land and natural resources on the surface and under the soil

including water belong to the statea

• Land was nationalized
• Land had to be allocated permanently and free of charge to

large-scale state farms and co-operativesb

• Socialist ideology
• Centrally planned economy
• Freehold Titles Conversion and Government Lease Act No. 55

• Arusha Declaration => socialist aspiring state with a socialist
mode of production

� major means of production and exchange
should be controlled publicly/communally

� State as the custodian of peasant rights
� Nationalization of industries, financial

institutions and large estates
� Ujamaa villages are established

• Establishment of subsidized (equipment and inputs) for large-
scale state farms

• ‘People farms or machambas do povo ’ in communal villagesc

• The Ministry of Agriculture recognizes inefficiencies of state
farms as depicted by decline in the level of production

• Fourth FRELIMO
d
 Congress => reforms (Bowen, 1993, MAP, 1997):

• decentralization,
• adoption of market-oriented
• small-scale projects thus replacing

centrally planned large-scale farming and
capital-intensive development projects

• allocation of the scarce inputs to relatively
efficient sectors irrespective of them
being state enterprises, cooperatives,
private or peasant farmers

• Change on policy and role of family-farm and private sectors

• Ujamaa policy enforced
• Government Leaseholds, Conversion of Rights of Occupancy

Act, No. 44 => greater control of freehold land by government

Country

Mozambique
(1975)

1977

Tanzania
(1961)
1963

1967

Mozambique
1975-

1981

1983

1984

Tanzania
1969

Historic Period

Independence
Nationalization
of land

Independence
(Analysis of the
land access and
production
system and its
efficiency) =>
abolition of
state farms

a. Article 8 of the Mozambican Constitution and Land Law No. 6/79
b. Land Law and the Land Use Legislation of 1987 (RPM, 1987)
c. Villagers joined to cultivate a common plot with inputs and equipment obtained through the state support
d.
 FRELIMO is Frente de Libertação de Moçambique, the present ruling political party.
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On the other hand, the planning of the villages was not done properly since some
farmers were moved from fertile to less fertile areas on the pretext that the latter
were closer to social and market infrastructures such as clinics, schools and roads.
This arrangement was also coupled with government price control of agricultural produce,
at times to the disadvantage of farmers.

The Act No 44 of 1969 (Table 2) compelled landowners to pay land rent to
government and empowered the President of Tanzania to revoke any right of occupancy
whenever it was considered appropriate. This move was aimed at avoiding the rights
of exclusion in perpetuity held by the freeholders. The government came to acknowledge
that because the owners could freely decide on the most appropriate way to use land,
this led to indiscriminate clearing of forests and under/non utilization of land.
Furthermore, the owners could sublease portions of their land. The improper use of
land was exacerbated by lack of land development conditions or an approved land use
plan by the government.

 In another move aimed at containing customary land tenure system, the traditional
functions of chiefs, that included land allocation, were rendered obsolete by The African
Chiefs Ordinance (Repeal) Act. No. 13 of 1963 that officially abolished chieftaincy in
Tanzania. In the case of Mozambique the traditional authority was suppressed
immediately after independence as it was conceived to be against people’s interests.
For example, the chiefs were used by the colonial government to ensure the
implementation of its policies, some of which involved into activities such as arresting
of offenders, recruitment of people for military service, selling of people as slaves
and tax collection from subjects.

In conclusion, during the first years after independence both Tanzania and
Mozambique adopted socialist policies and nationalized land. Collective organization
in production systems was enforced, and was viewed as an efficient equity mechanism
for distribution of resources and wealth. To both governments  ‘state ownership’
meant ‘people’s tenure rights’. For example, the government of Mozambique defined
itself in the constitution as a guardian of resources, which belong to all people. The
notion of ‘people’s rights’ was the basis for creation of the ‘People’s or Peasants’
farms’ in which a group of people cultivated jointly the land and shared the benefits.
This did not provide security in land tenure for the users, nor as collective or as
individual entities with specific needs to meet. It however promoted open access
(particularly in forests and woodlands) and mismanagement of public lands.  Forest
clearing by the community was all that was needed to ensure access to the land for
agriculture and for grazing. On the other hand, a lease agreement was necessary for
the private entities.

Some argue that the notion of ‘people’s tenure rights’ is being reintroduced
through the concept of communal land embedded in the new legislation governing land
access. For example, in Mozambique a community is defined as a group of families
within the locality, the smallest administrative unit. Therefore, smaller units can be
defined by the community itself, delimit, demarcate in consultation with the neighbours
and apply for a Land User Rights’ Certificate.  However, the new instrument is more
progressive in that a legal instrument can be issued (up on request by the community
representatives) in order to define the entity holding the recognized land rights. Hence,
it can be inferred that having secure user rights, the community can engage in some
form of natural resource management in the belief that secure tenure rights provide
incentive for long term investment on land.
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2.3 Land policy from pre-colonial to post-independence era:
implications for land management and forestry development

Apparently during the pre-colonial period the resources were abundant due to low
population pressure. Therefore, despite the practice of shifting cultivation, the system
was deemed sustainable. In addition, local institutions were in place and had strong
allocation powers, which may also have contributed to what appeared to be a sustainable
resources use system.

The acquisition of land by colonial settlers that forced indigenous people to marginal
land was the beginning of land-related problems in the region. Growing human and livestock
populations caused overcrowding in smallholding areas leading to forest and land
degradation, mainly because of clearing forests for subsistence agriculture, habitation
and grazing. In an attempt to contain this trend colonial governments adopted policies
that introduced compulsory conservation work and group resettlements and constrained
livestock movement and development. These measures were common in the southern
African region and people resented them. For example, by the 1950s most people abandoned
settlements in Nyasaland (now Malawi) and destroyed contour ridges and terraces in
Sukuma-land in Tanzania (Bassett 1993).

As mentioned earlier (Section 2.1) income generation was the major thrust of colonial
governments. To this end, large tracts of natural forests were cleared for estate cash
crops and industrial forest plantations. There was no requirement to compensate displaced
people since the law did not protect them. The sovereign (i.e. the colonial power) had
all rights over land, and this facilitated easy access to land for various ends. Further, the
productive natural forests were subjected to intensive selective harvesting of high value
commercial species.  The logs were exported and processed elsewhere with virtually no
significant returns or benefits to the people of these two countries. Since industrial
harvesting was concentrated in few species this gradually led to their complete depletion
in some areas. Adverse consequences of overexploitation and use of inappropriate harvesting
practices were noted and regulation for wise use of natural forest resources started early
in the twentieth century, first in Mozambique and later in Tanzania.

Overall, the main feature of the land tenure system in both countries during this
period remained state ownership.  The governments controlled all land, and maintained
authority to grant rights of use and occupancy to different sections of society including
villages, individuals, companies, parastatal organisations and various investors.  Formal
land markets were non-existent (NCSSD 1995; RPM 1979). However, much of the land in
rural areas remained “owned” under customary land tenure conditions where land
administration was initially controlled by local chiefs and later on by village governments.
However, the state could revoke customary ownership rights.  This resulted in complicated
tenure arrangements and conflicts between local people who were de facto owners
(some consider it “private” ownership) and the state, which had de jure property rights.

 Conflicts between customary law and statutory titles have been observed in both
countries, for example in those areas that were affected by valorisation in Tanzania
under the Valorisation Act of 1975 (Tale 1991).  In these areas some of the newly established
villages collapsed forcing farmers to sometimes opt to return to their old villages where
they had owned land customarily. At times they found the state had already allocated
their land, especially to large-scale farmers. In either case there was extensive clearing
of forests by both smallholder and large-scale farmers to create land for agriculture,
habitation, supporting infrastructure, and other activities. The 16-year old civil war
in Mozambique also displaced villagers from their land and constrained their return to
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former settlements. To a large extent this encouraged deforestation for similar uses
as in Tanzania, and other short-term income generation activities (Saket 1994).

The existing land legislation and the supporting institutional framework for land
tenure were inadequate to deal with dynamic changes, which were emerging as early
as the mid-1980s.  The changes included a shift from centrally-planned to a market-
oriented economy, privatisation thrust, increased urbanisation, democratisation, and
growth of population densities in many localities, rapid dwindling and deterioration of
natural resources, and increased poverty (NCSSD 1995). Compounding the situation
were lack of incentives for efficient use of resources, scarce investments for land
improvement and development, and inadequate mechanisms for resolving land conflicts.
The traditional machinery for dispute settlement or administering land rights and
justice was virtually broken down because:

• There was overlapping jurisdiction between various bodies including organs and
members of the executive and the ruling party in resolving disputes.

• Disputes lasted for a long time without final, conclusive and certain resolution.
Organs of justice were remote and inaccessible both physically and socially.

• People showed great dissatisfaction with the decisions of judicial organs,
considering them unjust and unfair.

• Government organs, including courts, were accused of nepotism, corruption
and bias.

Generally, people accused the so-called machinery of justice of inefficiency,
illegitimacy and injustice.

As regards women’s access to land, the Tanzanian post-independent government
largely adopted a pluralistic legal system that ignored women’s land rights. Only in
1971 the Law of Marriage Act protected spouse rights in the matrimonial home
(Rwebangira 1999).

Both Tanzania and Mozambique’s political-economic history since independence
has had a number of environmental, institutional and economic consequences. The
notable ones are:

• The orientation to socialism and poor economic performance that left the countries
incapable of handling conservation and development initiatives. For example, the
Government of Mozambique embarked on large-scale industrial plantations in late
70’s and later attempted to involve the rural communities in tree plantations. This
did not contain deforestation. Participation in the plantations program was negligible
due to lack of secure land tenure as an incentive to long-term investment, and
benefit-sharing mechanisms were not clear. This example demonstrates the separation
of tree and land ownership rights. The same can be said about Tanzania when in the
second half of the 1960s it embarked on a village/community forestry initiative
without much success.

• The attempt by the two governments to change land policy and law did not affect
the boundaries of the state-protected areas defined during the colonial period.
The national game parks, forests and game reserves remained unchanged, irrespective
of whether local communities were earlier forcibly removed from these areas. In
the case of Tanzania, new protected areas were also gazetted.

• Despite the fact that coercive collective production was enforced, collective-
choice did not exist as the users/stakeholders had no say in devising operational
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rules and lacked minimum recognition of rights to organize outside what was defined
through constitutional rules. This was a disincentive to increased agricultural
production and productivity. The forests continued to be major sources of income
and other resources to rural households.

3.  CURRENT LAND AND FOREST RESOURCES TENURE POLICIES

3.1 Common property regime: the main feature of the current resources
tenure polices

The objectives of land policies in Mozambique and Tanzania appear to address three main
issues. First, to ensure the rights of the countries’ citizens over land and other natural
resources, and especially creating an enabling environment for development and growth
of the household or family-farm sector. Second, to encourage investments into land from
the commercial sector, and thirdly to promote sustainable and equitable use of the natural
resources.

Towards the middle and late 1980’s serious internal analysis of the results of the
socialist policies and planning process were undertaken by the governments of Mozambique
and Tanzania. This reflection was responsible for the policy changes especially with
respect to resources access and economic planning approach (Table 2). The flowchart in
Figure 1 illustrates the factors and results of such change. It shows the theoretical
assumptions in which the current polices are based and potential practical implications on
the local institutions and sustainability of resources use.

Despite being progressive the current land law, still maintains the state as the owner
of land and other resources. Hence, there is no indication that governments are ready to
totally relinquish ownership of land and some natural resources.  While some might argue
that such undertaking would enable long-term investment, the risk of building a population
of landless cannot be overlooked.

Bruce (1999) identifies various ‘sources of vulnerability’ in the legal frameworks that
create opportunities for common property regimes. These include lack of legal provisions
in the national laws of both organizational form and clear property rights, the claim by
the state as a sole owner of the resources as indicated in the previous paragraph, and
poor integration or conflicting statutory and customary laws.

The establishment of common property regimes requires a number of principles,
which are not a blueprint but a guide (Ostrom 1998) (See Box 1).

While application of these principles lies mainly at the community level, legal
instruments have to be in place to address the issues of boundaries and community
organization as they are central for the application of any of the other principles. The
Mozambique law defines community as a group of families and individuals living within
the boundaries of a locality, and that they share resources and have a common interest in
their management (AR1 1997, AR2 1997). Therefore, through provision for delimitation
of community land for which a formal certificate for land use rights can be issued, the
creation of local representative entity to hold the rights on behalf of the community
ensures that the principles can be observed. In fact, the entity created is an important
platform, on the basis of which the community can obtain tangible gains through access
to resources.

Continuing with the common property regime debate, an important issue is the fact
that environmental degradation has been attributed in most cases to market failure.
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• Clear definition of boundaries
• Consonance between appropriation and provision rules with local conditions,

i.e., defining the quantity and quality of products as well as appropriate
period of harvesting

• Collective choice arrangements entail the design of rules to regulate the
daily use of resources and this constitutes an instrument for self-enforcement

• Monitoring for effective restriction of appropriation activities
• Graduated sanctions to ensure internal enforcement
• Conflict resolution mechanisms to resolve any internal and external disputes
• Minimal recognition of rights to organize enables the community to devise its

own institutions
• Nested enterprises allow the design of rules appropriate for different levels

Figure 1. Factors driving the policy change and results

Box 1.  Principles of common property

• Shift from centrally planned to market economy, hence the
Structural Adjustment Programmes (economic reforms)

• Increasing land conflicts between the state and/or private
sector on one hand and the rural communities, on the
other.

• Negative experiences with the displacement of people due
to the civil war in Mozambique and implementation of
villagization policies in both countries.

• Traditional ownership systems that vary considerably
across each country and are in line with the social and
cultural structure of the communities

Mozambique

Land policy reform debate gained
momentum early 1990’s with significant
involvement of the civil society and claim
of stronger rights for rural communities.
The signed ceasefire agreement in 1992 to
end the civil war, gave more impetus to
the policy reform process. Currently the
country has in place four main legal
instruments on land policy: the policy (1995),
the law (1997), the Regulation (1997), the
technical appendix (1999).

Tanzania

Land policy debate concluded in 1995
when the Parliament approved the
current land policy.
The land bill was approved by Parliament
as Land Act, in 1999, and Village Land
Act, 1999 (commonly referred to as the
Land Acts, 1999).

Attempted return to socialism or adoption of common
property regime based on positive law to ensure
commitment of users in sustainable management of their
resources?

Factors of
change
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However, perhaps an interesting issue in this era of emphasis on devolution of resources
to communities is whether these are really efficient resource users or not. McCay and
Jentoft (1998) who apart from considering common property a social construct argue
that environmental degradation can also be a result of ‘community failure’ rather than
‘market failure’. They attribute this to the fact that communities are not always
adequately integrated, homogenous, and cooperative in addition to lack of equitable
distribution of the resources. Shortfalls in communities may also be due to lack of
knowledge, disorganization, social stratification, conflicts of interest and even inter-
ethnic rivalry. This is an important aspect to reflect on. The establishment of natural
resources management councils or land councils as provided by the Mozambique law
aims at creating such local structures which will effectively devise the norms for resources
use as well as monitor compliance. It should be noted, however, that in some cases the
communities do not identify themselves with the created structures, as those are
overtaken by entities that already hold power (economic, political or otherwise). As a
result the decision-making does not in reality lie with the bulk of the community but
with only a few individuals.

Consequently, understanding the local politics and power relations is essential since
they can for example influence the two levels of decision-making regarding tenure: the
operational and the collective-choice. According to Forster (1999) communities, have a de
facto authority as regards the daily use of the resources (withdrawal rights) through the
exercise of their traditional rights. The users set the rules for access, use and management
of the resource. This entails participation of the users (the councils referred to previously)
in decision-making concerning their rules, taboos and other beliefs known to have contributed
to rational utilization of resources. However, in both Tanzania and Mozambique, such rules
are limited to few tree species and patches of forest perceived to offer direct benefits
(fruit trees, sacred forests, etc) for the communities. The rest of the forest resources are
effectively unregulated, therefore the challenge facing the councils is to devise and enforce
rules to ensure sustainable use of a range of natural resources, wood or non-wood.

Article 3 of the current land law in Mozambique (AR2 1997, MAP 1999), reinforces
the notion that the land still belongs to the state as provided for in the Constitution of
1975, and as revised in 1990. However, the law recognizes the rights obtained through
customary land ownership rules as well as the methods and principles of traditional land
management, as reflected in Articles 12.a and 29 in the Land Regulation. The current
policy also provides for land utilization without paying rent by the state and its institutions,
farmers associations, the household sector, and other users (Article 29). Such provision
is essential for ensuring that rural and other population strata with less income available
can also have access to land. However, in effect there is a land market in Mozambique,
the price of a plot of land for housing with 450 m2, for instance, can cost as much as USD
1944 in Maputo. Of course such price will decrease or increase depending on its location,
and closeness to Maputo and other cities. Land markets do also exist in the rural areas
as local people sell land in exchange of immediate cash.

The present land policy in Tanzania identifies four central tenets of the current land
tenure system as:

• Land is publicly owned and vested in the President as a trustee on behalf of all
citizens (i.e. radical title).

• Speculation in land is controlled.
• Right of occupancy, whether statutory or deemed, is the main form of tenure.
• Land rights are based on use and occupation, i.e., security of tenure is dependent

on use.
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Based on these provisions, the main feature in the present land tenure system in
Tanzania is that the government controls and owns all land and in turn grants rights of
use and occupancy to different stakeholders.  Also much of the land in rural areas is
still under customary land tenure that is officially recognized. However, the government,
as the landowner, has powers to revoke customary land rights. This is a source of
conflicts between different stakeholders and it continues to prevail even after the
present land policy and Act came into force.  Insecurity of tenure and conflicts have
promoted open access to forests and woodlands, as well as facilitating urban squatting
and mismanagement of public lands.

3.2 Opportunities for local communities in forestry
Forestry and wildlife tenure is important because of the potential socio-economic
opportunities in these resources and the many restrictions faced by local users in
accessing the resources. In addressing these issues the two countries through their
forest policy documents, define four main objectives (CM 997, MNRT 1998).

• The economic objective has the private sector as the major player and the aim
is to provide incentives for maximization of returns through promotion of local
processing in order to add value to the forestry products.

• The social objective acclaims that local communities should benefit from existing
resources in the surrounding areas through Community Based Natural Resources
Management (CBNRM).

• The ecological objective has the state as the main actor. Its role is management
of state protected areas in partnership with other stakeholders.

• The institutional objective, which comprise the reform and capacity building of
the National Directorate of Forestry and Wildlife (Mozambique) and Division of
Forestry and Beekeeping (Tanzania) including their establishments at provincial
and district level.

The social objective also aims at giving more power for decision-making and
control over natural resources to the local communities. This forestry policy objective
is supported by the land law in Mozambique in terms of provision for delimitation of
community land (AR1 1997). This land policy provision allows the communities to
negotiate with other partners possessing land or other resources as their share in
joint business. In this case the forestry and land policies complement one another,
and further the land policy creates a good environment for operationalising the social
forestry policy objective.

The operationalisation of these four objectives depends on engagement of the
main actors such as the state, local communities and the private sector. The emphasis
in the southern African region in land, forestry, and wildlife policies is devolution of
rights and benefits to local communities on one hand, and co-management on the other.
Much as the recognition of the concept of group (community) ownership is a milestone
on the way towards group cohesion, institutionalization of the governance for collective
action, and sustainability of resources use (Knox and Meinzen-Dick 1999), there is
however a general trend in government macroeconomic policy to assume that private
ownership of property as leading to efficient resources use. This is especially true
given the current emphasis on privatization policy, which is one of the strategies for
economic reforms these countries are implementing. Arnold (1998) cautions that
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individual ownership can also lead to overuse and degradation especially in low
productivity areas which are characteristic of many common property areas in the
miombo woodlands of eastern and southern Africa. Knox and Meinzen-Dick (1999) add
that private property rights are a necessary but not sufficient condition for adoption
of technologies. With respect to community based natural resources management
practices, such technologies could be associated with issues such as design of
management plans, identification of alternative income generating activities, business
management, and monitoring.

Rihoy (1998) considers two important opportunities for community involvement
in the sustainable management of natural resources. One is the recognition of
customary tenure systems in the land law (as is presently the case in the two countries),
and the other consists of provision for establishment of wildlife management areas,
managed by local community with direct benefits to them. There is a move in both
countries towards involvement of local communities in wildlife management. It is
argued that efficient enforcement lies at the level of the local communinty that has
responsibility over land and other resources (ibid.).

In both countries forestry and land tenure policies have been revised to be in line
with the changing socio-economic environment. Apparently, there are no conflicts of
principle. While it might appear that policies and legislation favor community based
forestry in Mozambique and Tanzania, there are a few flaws that need attention:

• While the land policies and laws in both countries recognize the right of occupancy,
the forestry and wildlife policies and supporting legislation require possession
of at least a simple license from the government for use of the resources within
the community boundaries, or possession of a government concession for
commercial purposes. There is no provision in the current legislation for a full
bundle of rights.

• Another common problem of the two policies revolves around definition of the
community boundaries (delimitation) and the procedures for acquisition of title
by communities.

Delimitation involves creation of boundaries and design of rules for exclusion of
others. The definition of community boundaries is a fundamental question, as it
constitutes the basic principles for successful common property regimes (Ostrom 1998;
Forster 1999).  The rights of exclusion or negotiation of use cannot be enforced without
clear boundaries. Areas with existing or potential conflicts, requests by the communities
and areas proposed for development have been given priority for delimitation in
Mozambique. Nevertheless, areas with CBNRM projects also are being targeted for
delimitation with support from rural development projects. The process is expensive.
The lack of awareness by the communities holds potential to reduce the probability of
many communities securing their land rights before such rights on the same land are
taken by the private sector and other entities. Therefore, the basis for establishing
common property management arrangements, for creating partnership and community
development are weakened further.

Arnold (1998) identifies four advantages of managing resources, especially forests,
as common property regimes. These include:

• Indivisibility or need to take an ecosystem approach to management;
• Uncertainty in location of productive areas, which would be the case of the

multiple use areas where the variation in productivity is considerable.
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• Internalization of externalities increasing efficiency in production minimizing
destructive use.

• Administrative efficiency resulting from the fact that managing individual and
independent parcels is relatively more expensive than when the group creates
and enforces the rules over use of the resources.

The latter advantage is the one the governments of Mozambique and Tanzania
capitalize on. The enforcement role that is expected from the community in its
involvement in the resources is stated clearly in the Mozambican forestry and wildlife
policy of 1997 (AR2 1997) and in Article 33 of the land law (AR1 1997). The latter
provides for the delegation of powers for management of the resources from the
state to the communities. Therefore, decentralization is recognized as having an
important role in facilitating implementation of this policy. Again, both land and forestry
laws recognize the need to create local institutions such as management committees
or councils to represent the community. Despite the few shortcomings, both forestry
and land policies together with supporting legislation give considerable weight to a
community based approach to managing natural forest resources. This thrust is also
in line with relevant theoretical principles on community-based endeavours.

3.3 Imbalances in development opportunities: communities vs.
private sector and state

The current land policy and legal framework provides for land access by the rural
population and other relatively disadvantaged sectors of society. It has been previously
stated that the settlement of the poor was mainly in marginal land. This was a deliberate
move/policy to force the population to supply labor for the commercial agricultural
sector. The communal/ujamaa villages brought another type of concentration of the
population, again breaking the existing social and cultural networks. As a consequence
of these changes it is interesting to look at the quality of land that the community is
entitled to and can administer as a consequence of these changes. This is the only way
to establish whether we are dealing with false or real devolution of resources to
communities. Experience from some Latin American countries indicates that land
reform meant allocation of marginal/fragile land to peasants. This resulted into very
high environmental costs such as erosion, deforestation and diminution of bio-diversity
(Foster 1999). This land administration pattern is similar to that prevailing in
Mozambique and other countries in eastern and southern Africa as illustrated in the
Figure 1.  On one hand, there are few private/commercial farmers owning large and
high productivity areas for cash crops, while on the other hand, there are smallholder
farmers (who constitute the bulk of the population) confined to marginal land
(characterized by low fertility, scarce water supplies, etc.,)  (Nhantumbo 2000c).

It is only fair to ask whether restructuring and relocation of the communities
would be a solution, or else ensure that in the process of delimitation, productive
areas are also part of the community land. However, lack of capital (human, monetary
and physical) would limit the economic exploitation of such resources by communities.
Despite that, perhaps this would indeed create opportunity for establishing favorable
partnerships with the private sector such that provides a fair share to the de facto
managers of the resources.
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Figure 1. Rural community in the periphery in terms of access to resources and
benefits attained (Nhantumbo 2000c)

The rural communities have very limited access to the productive forests and
state protected areas (Figure 1). They have to compete with other uses such as
agriculture (shifting cultivation), pasture, development projects for access to the
resources in the multiple use areas (Nhantumbo and Soto 1999). The productive and
state protected areas have an abundance of industrially non-important tree species,
mainly used for firewood and charcoal, products that have high demand in the urban
areas. Two actors are involved as suppliers. The community is the main producer,
supplying to traders who in turn supply the final markets in urban areas. The supply by
communities is deemed illegal, while the intermediaries/brokers or traders (or private
sectors) have rights certified through a license issued by the forestry authorities.

In Mozambique the land law emphasizes partnership between the various
stakeholders be it in the productive or multiple use area. This creates an enabling
environment for establishment of fair contracts between the private sector and
communities in the exploitation of the productive areas (forest and agriculture). Further,
investment on capacity building at community level (training, technology, credit, etc)
is necessary to provide encouragement for their involvement in the economic exploitation
of natural resources.
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3.4 Institutional arrangements, gender and equity issues

(a) Mechanisms for self-organisation
Ostrom (1998) states that appropriators can put up monitoring mechanisms to control
their own activities. One of the requirements for this is existence of strong local
institutions to regulate use of common pool forest resources. These include authorization
and securing use, setting and enforcing rules, and monitoring.  Strengthening local
institutions in order to secure property rights and collective action increases the chances
of community adoption of new technologies for natural resources management (NRM)
(Knox and Meizen-Dick, 1999). Arnold (1998) quotes Sarin (1993) in defining the guiding
principles for joint forest management in India as:

• The group has to be an autonomous and viable social unit organization. Being a
smaller and homogenous group is advantageous but not essential;

• Existence of norms and procedures that are clear and flexible to adapt to changes,
accountability and conflict resolution mechanisms.

These principles appear to be applicable for community based natural resources
management and the management committees. Further, self-organization of the group
and its empowerment to exercise exclusive rights constitute other requisites of common
property regimes (ibid.).

The principal difference between the two countries lies in the definition of
community. In the case of Mozambique the community can encompass all families within
a locality (the smallest administrative unit) or smaller if that definition of boundaries
suites the local community. On the contrary, in Tanzania, the community is a village
(Table 3). However, the most significant common feature is that both countries create
the necessary institutions to regulate the resources use and management.

Table 3. Institutions of NRM in Mozambique and Tanzania

Country Institutions
Mozambique • Land council comprised of representatives of

the community (3 to 9) – Land Law
• Participatory natural resources management

committee (NRMC) including the community
representatives, the private sector,
associations and local government authorities –
Forestry and Wildlife Law

Tanzania Natural resource management or environmental
committee at village level (smallest administrative unit)

The communities differ in area and number of inhabitants. This will influence the
type of institutions and the way they relate to the rest of the group. Literature suggests
that smaller groups managing resources under common property regime seem to work
better (Bruce, 1999; Rihoy et al. 1999; Knox and Meinzen-Dick 1999). This seems to
contradict some of Sarin’s observations regarding the group sizes. The reasons given
for smaller groups managing resources better include: the tendency to have shared
values; may gain substantial benefits and ensure equity in distribution; have lower



131 I. Nhantumbo, G. Monela and G. Kowero

costs of intra-group enforcement, extra group exclusion, decision-making and
coordination.

In the case of Mozambique there are two major concerns regarding the created
structures. One relates to the lack of clarity on whether the land councils also hold a
mandate for managing other resources such as forests, wildlife, and water. This raises
the possibility of duplication of fictitious institutions undermining the aim of the policies
that is to identify a community representative. The other concern relates to the fact
that the NRMC apart from perhaps including the local elite as defined by the strata
within the community, can also include stakeholders with clear economic and political
power (e.g., the private sector and local government). The latter may determine the
decision made by this institution, thus carrying the decisions as usual, which means the
status quo at the community (powerlessness) is likely to be maintained. If this happens,
it will certainly affect the access of resources by the powerless and poor. The immediate
consequence will be further deterioration of livelihood support opportunities, hence
perpetuation of poverty.

In the short period over which village-based forest management has taken root in
Tanzania, villagers claim that there has been a sharp reduction in resource abuse arising
from illegal pit-sawing, forest clearing for farming and charcoal production, and ring
barking for production of grain storage containers (locally known as vilindo). Further,
they have noted a significant decline in the sale of forest products in the local markets.
The experience of Duru-Hitemba village in Tanzania illustrates how important it is for
the rules of each village to be embedded in village by-laws, and approved by the
relevant district council. Such approval not only formally recognizes the right of the
village to manage and control the forest area in question, but also provides the legal
basis upon which it may contain resource abuse by, for example, levying fines. Without
such a framework an offender is able to claim immunity. The legal framework also
provides a basis for the village to retain or expend funds arising from all village resources,
including agriculture and livestock. The by-laws are approved and respected by local
and central governments. They therefore guide the communities to legally organize
themselves for natural resources management.

(b) Gender considerations
Regarding gender, the Mozambique land law is explicit in terms of rights to acquire and
hold user rights by people of both sexes. For instance, the land law states that all
national entities, individual or collectively, men or women, and communities have
right to use land.  Article 13:5 of the same law reinforces that by stating that men and
women can apply for individual titles within the area delimitated as community land.
Further, men and women can give testimony on rights to use the land by a third
person, and members of both sexes can inherit land. In Tanzania, land can be owned
through state leasehold, private right of occupancy, customary tenure, and collective
or village ownership. Under traditional tenure ownership of land is through inheritance
or customary rules among tribes, clans or kinships. Since women were traditionally
not allowed to own land in some clans, land laws discriminated against them. The
1995 Land Policy as well as the 1998 Land Act and Village Land Act have rectified this.

Gender consideration with respect to access to resources is essential considering
the different roles played by men, women, and children. For example, food security
and household fuel supplies in the southern African region continue to be the concern or
responsibility of women. In addition, women and children also collect other non-timber
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forest products for household consumption. The role played by women in the household
economy in the rural areas is significant. Hence representation of women in the village/
community ‘management committees’ is also important to provide a fora for this social
group to share its experiences, challenges and solutions to various problems related to
resources management. Nevertheless, the implementation of land policy and law will
require a thorough study in addition to better understanding the traditional forms of land
inheritance, participation in decision making, and awareness raising at the local community
level. Okoth-Ogendo (1996) citing the case of Kenya, argues that some rights acquired by
the communities through land reforms take a long time for social and cultural legitimacy.
This is likely to be the case in the enforcement of rights of women that in many cases are
likely to go against established traditional practices. There is therefore potential resistance
in local communities to adoption of pro-women changes in laws and regulations. Further,
the land law in Mozambique recognizes the customary law and emphasizes the dual
system, hence enabling discrimination at the local community level.

(c) Equity considerations
Equity in access to resources and distribution of benefits is an issue of social justice.
Adoption of common property regimes is argued to be partly influenced by the ability
to define boundaries and institutions. However, it is ultimately influenced by the benefits
the community perceives to obtain from such resources. In Mozambique the forestry
and wildlife social objective aims at providing benefits to local communities. How this
will be achieved and how the benefits will be shared equitably by members of the
community remains unclear. Tchuma Tchatu, a community based wildlife management
program jointly managed by a safari/tour operator and local community, is the only
example with a government decree issued specifically to define the distribution of
resources. In Tanzania, 20% of the benefits arising from wildlife management are ploughed
back to the relevant communities. Good examples of this are villages near Lake Manyara
National Park. Despite this, there is need to clearly establish the impact of such benefits
on the well being of the beneficiaries.

Bruce (1999) indicates that Niger issued a decree requiring that management
plans guide use of forest resources and that benefits from exploitation of such resources
go to the village community. In Guinea the legislation goes further stating that not
only the benefits from harvesting forest products should go to the concerned community,
but all benefits ‘after deduction of costs of forest administration’.  It is important to
recognize the cost aspect in the legislation because communities incur costs, either in
kind or cash and these are often ignored. In addition, the communities also tend to
ask for benefits and demand that other entities such as government and others should
bear the cost. However, Knox and Meinzen-Dick (1999) caution that collective action
does not necessarily lead to equity. Further, they consider common property regimes
as accommodating multiple users beyond the household level and spreading benefits
more evenly than individual private property.

One of the gaps in the legal frameworks of Mozambique and Tanzania is the
absence of a requirement for the community to design a constitution which spells out
clearly, among others, the creation of the institutions and their substitution, norms for
management of resources, benefit distribution, etc. Some other countries in Southern
Africa have made progress in this direction. Examples can be gleaned from a
‘Practitioner’s Guide’ developed in Botswana and a ‘Guide to Creation of Conservancies’
from Namibia (Nhantumbo 2000c).
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4. POLICY FORMULATION PROCESS: STAKEHOLDERS’
PARTICIPATION

The formulation of Tanzania’s land policy was guided internally by the government
ministry responsible for lands and in consultation with foreign-funded organizations
and consultants. Public participation in the process was limited to what was referred to
as “rapid appraisals” made by consultants, in which case the consultants were the
appraisers and the people were appraised. The ministry organized several workshops,
but only carefully selected participants from vocal stakeholders were invited. Overall,
there was no genuine popular participation in the process, which was seemingly
manipulative in character (Shivji 1996).

In Mozambique land policy formulation started in 1992 as a result of increasing
land conflicts between refugees and locals, and between these two groups and the
private investors, especially following the end of the civil war. The then prevailing
land law, despite stating that land belonged to all Mozambicans, failed to protect the
rights of the smallholders. Further, changes in economic policies and political
environment precipitated conditions for reforms in both sectoral and extra-sectoral
policies. Case studies were carried out in pilot zones of the agricultural sector to
analyze land use and management issues in the family-farm, private, and state sectors.
Particular emphasis was placed on participation at district and community levels. These
studies were enriched by public debate in regional seminars and the outcomes provided
the basis for policy formulation. According to the national land program under the
Agricultural Sector Investment Program (PROAGRI), regional involvement was ensured
through participation of representatives of all provinces. Gender in land ownership is
an important aspect and women were represented as permanent members of the
‘Resource Group’ (MAP 1997). In addition, there was also active participation of Eduardo
Mondlane University, the only university in the country at that time. The government of
Mozambique therefore worked with academia, donors and civil society in general to
build the current resource tenure legal framework. The formulation process of the
present land policy was perhaps, the most participatory policy formulation exercise
involving the widest range of stakeholders that was ever undertaken in Mozambique
(Nhantumbo 2000b).

5. SOME OBSERVATIONS
From the discussions in this paper, the following observations are made:

5.1 On the present land policies
(a) Both Tanzania and Mozambique were colonised and after their independence they
followed centrally planned economic policies.  Therefore their land policies and laws
reflected communal systems that failed to address the expectations of the people and
disrupted their existing resources tenure rights leading to degradation of land and natural
resources. In addition, such policies did not prove to address the priority issues that
the government had hoped to tackle.

(b) The land laws of Mozambique and Tanzania strive to provide a platform for
investment at local level, hence enticing the much-needed development by creating
provision for local land ownership or use rights. However, there are still some shortfalls
related to the strength of local institutions, the capacity to address gender issues,
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equity in access and distribution of costs and benefits. Furthermore, it is clear that
having land by itself does not lead to having secure rights over other resources (for
which a special permission for use is also required).

(c) The land policies and laws of Tanzania and Mozambique, despite being
progressive, are not yet sufficiently encompassing to address all the burning issues for
the various stakeholders in both countries. For example, the present land policy of
Tanzania does not seem to adequately address and resolve the question of radical title
on land.  In some cases it gives contradictory statements even on very sensitive
matters to society.  For example, the law states that land can be owned by stakeholders
but it again vests its control in the executive arm of the government (i.e. the president
through the land commissioner who can overrule any claim on land).  In Tanzania
gender equity in access to land and benefits from management of natural resources
should be adequately addressed in both the policies and practice. However, in the
Mozambique land policy explicitly recognises the rights of both men and women.

(d) The current land policy in Tanzania provides for the centralisation of decisional
powers in the government domain with respect to allocating and reallocating land.
This challenges the basis of private rights on land, especially for individuals. Further,
as this represents a top-down approach in the introduction of government initiatives,
it has the potential to deny local communities the opportunity to devise their own
ways to suit evolving situations.  It also has potential to compromise the essence of
local knowledge and relevance of new practice.

(e) The present land policy in Tanzania emphasises the role of the government on
the administration of land as well as action over rights of occupancy. This is opposed to
a market-led policy for economic development in which the market allocates resources.

5.2 On impact on access, ownership and management of natural
forest resources

(a) The current Tanzanian land policy preserves the ambiguity between open access
and common property. For example, it is not clear which agency is responsible for
management of public land.

(b) The current land policies in both countries attempt to correct past mistakes in
light of the new economic environment: an open market economy. Nevertheless, the
process of devolving rights over land and natural forest resources, particularly to the
community has yet to yield meaningful results. In the case of Mozambique, there are
complexities or rather lack of clarity on the procedures for acquiring the rights, and
especially as regards concessions or licenses for the rural communities. Tanzania, on
the other hand, is confronted with lack of full consideration of basic issues such as
rights of women and adequate recognition of the customary laws. In addition, one of
the most critical outcomes of the weaknesses in the land policy of Tanzania is the
continued maintenance of a mosaic of many ordinances and Acts on land, which lack
both comprehensiveness and coherence. This has potential for more conflicts and
confusion among land users.

(c) The importance of boundaries for community land, their potential problems,
the need for strong institutions, and sharing benefits from natural resources have been
addressed in present land policies. However, for the latter it is necessary to establish a
more detailed and perhaps procedural legal instrument to guide the sharing of benefits
(for all involved stakeholders) generated out of common property regimes. In particular,
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the enforcement of such instrument in order to guarantee that communities accrue
such benefits is paramount for their engagement in sustainable use of natural resources.
Such communities have up to the present not gained any significant and legally recognized
returns from forest resources, except direct consumption of forest products.

(d) By and large the new resource tenure legal frameworks in both countries
establish the basis for ensuring access to the resources for all stakeholders, thereby
enhancing common property regimes and sustainable use and management of natural
forest resources. However, the challenge to the governments of the two countries as
well as to relevant non-governmental organisations is to devise ways to move towards
a more stable system of secure property rights based on land tenure and market
allocation, grounded in law, upheld by the courts of law, and observant of people’s
needs and preferences.

6.  GENERAL RECOMMENDATIONS
(a) The present Land Policy of Tanzania should address the issue of radical title on land
and develop provisions in the law to address gender issues.

(b) The Communities (villagers) should be given the opportunity to devise their
own arrangements on administration of the land to fit their evolving situations.  This
will provide venues for recognition of essence of local knowledge and relevance of new
practice.

(c) There is need to ensure clear boundaries for the resources in order to ensure
identification of responsibilities in its management.

(d) There is a need to establish a legal mechanism for benefit sharing as a result of
involvement of various stakeholders, particularly the local community in the management
of natural forest resources.

ENDNOTES
1. In 1928 the British redefined “the Right of Occupancy” to include the title of a native

community lawfully using or occupying land in accordance with customary law.  This was an attempt
to protect native rights and provided for clearing forestland for subsistence farming. However,
compulsory acquisition of native lands by the colonial government for the benefit of immigrants

was left unchanged
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ANNEX 1 LIST OF ABBREVIATIONS
AR : Assembleia da República (Parliament)
CAMPFIRE : Communal Areas Management Programme for Indigenous Resources
CBNRM : Community Based Natural Resources Management
CBFM : Community Based Forest Management
CM : Conselho de Ministros (Ministers’ Council)
FRELIMO : Frente de Libertação de Moçambique
MAP : Ministério da Agricultura e Pescas
PROAGRI : Agricultural Sector Investment Programme
RPM : Republica Popular de Mocambique now Republica de Moçambique
SADC : Southern African Development Community



10.
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Complementarities and conflicts
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ABSTRACT
This paper presents a review of agricultural policies deemed relevant to the management
of natural forest resources in Malawi, Mozambique, Tanzania and Zimbabwe. The
competition between agriculture and forests for land and the role of man in influencing
the balance between the two requires an articulation of sectoral, extra sectoral and
macroeconomic policies in order to minimise undesirable policy effects.

The paper presents a brief review of evidence from studies carried out in different
parts of the world on the influence of agricultural policies on deforestation. This is
followed by a review of agricultural development in the pre-independence and post-
independence periods in Malawi, Mozambique, Tanzania and Zimbabwe, paying
particular attention to agricultural policies that shaped and continue to influence the
sector and their consequent effects on forest development.

Key words: Deforestation, shifting cultivation, land tenure, commercial/estate
agriculture, economic reforms, smallholder farmer.

1. INTRODUCTION
While forest conditions affect opportunities for national development, the development
process shapes what these forest conditions are, and what they will become. The use,
development, and conditions of forests are fundamental consequences of the wider
configuration of national policy and economic development. National development is
constantly creating incentives and capacities to exploit and enhance forest resources.
Economic growth and social conditions tend to shift the location and composition of
forest resources. Understanding how national policies affect forests provides the basis
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for achieving desired types of forest conditions, including the aggregate contributions
they provide, and the required trade-off with other national objectives.

Arguably, policy failure outside the forest sector may be even more important
(World Bank 1996). Government policies relating to trade, land, relative prices, taxation,
expenditure and subsidies provide incentives (positive or negative) in other sectors
that often have detrimental consequences for forest resource use and conservation.
This is particularly true to agriculture, the principal source of forest depletion and
degradation, and the mainstay of future economic growth and poverty alleviation,
especially in Sub-Sahara Africa.

The adoption of an inter-sectoral approach to address forest management issues
has been partly due to the inability of traditional forestry strategies to contain
deforestation and forest degradation, and the fact that the root causes of forest
degradation and depletion are often found outside the forestry sector (de Montalembert
1992).

Agriculture is critically dependent on environmental resources such as land, water,
forest, and air. However, the use of these resources can affect directly or indirectly,
other natural resources, through dynamic and complex interrelationships existing in the
natural systems. This implies that wrong use of land, water, and forest in the production
of crops and livestock can have far-reaching effects on environmental integrity. To
avoid any adverse consequences, agricultural sector policies must fit in the overall
environmental policy. This is critical in guiding proper and balanced use of natural resources
and in defining sectoral responsibilities for environmental management. Agricultural
policies, besides being internally consistent, must provide for a mechanism to link the
sector with other sectors in protecting and enhancing environment.

This paper examines the evolution of agricultural policies and their influence on
forestry development in Malawi, Mozambique, Tanzania and Zimbabwe. This shall
provide a cross country comparison of influences of these policies and identify trends
that are of regional nature from those specific to individual countries. The paper does
not always develop quantitatively the causal linkages between the policies and forest
condition but combines a qualitative assessment of the situation prevailing in these
countries with results from quantitative studies on such phenomenon from other
countries. This is due to the scarcity of quantitative studies in these countries on this
subject.

 As a proportion of total land area, forest cover in these countries is estimated at
43%, 71%, 47% and 51% respectively (Nyasulu 1997). In all these countries forests are the
main land users followed by agriculture. These two sectors compete for land and other
resources and at times with disastrous effects on the environment.  Further agriculture
and agricultural processing form the backbone of the economies of these countries.
The hypothesis is that deforestation and environmental degradation is partly a result of
previous agricultural sector policies, which had no built-in incentives to safeguard land
and natural forest resources. These disincentives are related to land size, ownership
and use.

The paper is organized as follows: The second section gives a brief overview on
how policies directed at the agricultural sector have influenced forestry development.
The third section examines the evolution of agricultural policies in the pre independence
period in these four countries. The fourth section extends the analysis to the post
independence period. The final section summarises the main implications on forestry
development in these countries.
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2. AGRICULTURAL POLICIES AND FORESTRY: AN OVERVIEW
Although the potential for agricultural production is far greater now than in Malthus’s
time, the environmental impacts of farming systems raise concerns on long-term
sustainability. The challenges vary greatly from one system to another. The agricultural
sector, which is composed of both the livestock and crop components, hinges on the
exploitation of land resource (soil and vegetation). In this context, it has direct and
indirect influences on the indigenous forest resources in terms of their exploitation and
conservation. The direct effects result from the competition for land between forests
and agriculture while the indirect effects result from the exploitation of the forest
resources either for subsistence purposes (food, energy, building material) and/or for
income. Wanton deforestation and land degradation are a reflection of unsustainable
land use emanating from poor agricultural and poverty related policies in most Sub-
Saharan African countries. Many studies have demonstrated the potential effects of
agricultural policies on the forest condition. Unfortunately, there are only few such
studies in the four countries that explicitly show the link between agriculture and
forest condition when compared to similar literature for other parts of the world.
Thus, it is important for these southern African countries to glean at experiences from
other countries in order to understand the potential implications of some of the
agricultural policies they adopt. However, caution should be exercised because in some
cases the magnitude and direction of some agricultural policy variables still remain
inconclusive as shall be demonstrated in the evaluation of individual policy effects
below. This section provides a very condensed account of this. Kaimowitz and Angelsen
(1998) provide a good account of tropical deforestation while Angelsen and Kaimowitz
(2001) provide a detailed account on influence of agricultural technology on the forest
condition. However, only a few policy impacts are highlighted because of their relevance
in these four countries, and especially at present when these countries are implementing
economic and institutional reforms, referred to as Structural Adjustment Programmes
(SAPs). The SAPs employ most of these policies.

(i) Prices of agricultural products and inputs
The effects of input prices on forest degradation are mixed. Fertilizer price increases
were reported to have had practically no short-term effect on land use (Ruben et al.
1994; Monela 1995). However, Monela (1995) suggests that they increase deforestation
in the long run. Holden (1993, 1997) and Nghiep (1986) found that higher fertilizer
prices lead farmers to change from sedentary farming to shifting cultivation and to
clearing more forest land.  Increases in prices of pesticides, seeds and hand tools,
together with high interest rates were found to reduce forest clearing (Ruben et al.
1994; Monela 1995; Ozorio de Almeida and Campairi 1995).

Reduction of subsidies on inputs has shown mixed results on expansion of cropland
area. Removal of fertilizer subsidies had little effect on cropped areas in Tanzania, in
areas where fertilizer use was low (Aune et al. 1996). On the other hand, Mwanawima
and Sankhayan (1996) report that eliminating fertilizer subsides contributed to
deforestation in Zambia. In Mexico, Barbier and Burgess (1996) argue that reduced
fertilizer subsides and elimination of price support for maize has direct negative
effect on maize profitability, leading to area reduction. On the other hand, the shifting
of labour from maize to competing crops leads to area expansion. The net effect of
such policy measures on deforestation is therefore indeterminate.

Agricultural product prices have been found to lead to expansion of cropped areas
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(Angelsen et al. 1999; Barbier and Burgess, 1996; Deininger and Minten, 1996). Agricultural
prices behave more like exogenous variables when export products are involved and the
countrys’ total exports of those products are too small to affect world prices.  When
agricultural prices are exogenous, policies taxing agriculture will reduce deforestation
while subsidized agriculture will increase deforestation. High agricultural produce prices
reduce the period of time that farmers leave their land fallow, thus reducing the areas of
secondary forests (Jones and O’Neill 1992, 1993). The effect will be stronger when
agricultural supply is price elastic.

Subsiding public rural road construction, protectionism, high guaranteed prices and
eliminating trade and marketing policies that act against agricultural production will increase
deforestation. Reduction of agricultural crop export taxes generates similar effects as
currency devaluation (Thiele and Wiebelt 1994). Fiscal subsidies have also been found to
stimulate deforestation (Andersen 1996; Barber and Burgess 1966; Pfaff 1997).

Taxes (Ad Valorem and export taxes) and tariff on agricultural activities causing
deforestation protect forest cover. This is due to their negative effects on profitability
emanating from low prices (after tax), biding up of rural wages, or raising the costs of
agricultural inputs (Jones, O’Neill 1993d, 1994).

Credit availability promotes deforestation by allowing farmers to expand cropped
areas or pastures (Monela 1995 in Tanzania; Ozorio de Almeida, Campari 1995 in Brazil;
Deininger, Minten 1997 in Mexico). On the other hand, indigenous households in Bolivia
and Honduras have been found to clear less forest after they had received credit (Godoy
et al. 1996, 1997). This reduction is attributed to reduced dependence on forest-based
activities to smooth consumption and income or to increased involvement in off-farm
employment to repay loans, leaving less time to work on farms.

Devaluation promotes deforestation through its incentive effects on the expansion
of tradable agricultural products  (von Amsberg 1994).  Aune et al. (1996) found that real
devaluation prompted agricultural land expansion in Tanzania, both through increasing
output prices and by having land substituting agricultural inputs in response to input
price increase. Similar results have been reported in Zambia (Mwanawima and Sankhayan
1996). Trade liberalization generally tends to increase deforestation (Lopez 1993; Maler
and Munasinghe 1996).

(ii) Agricultural technology
Technologies that increase farm yields have also been shown to have mixed effects on
forest resources. If a technology increases marginal productivity of land, it can stimulate
deforestation (Katila 1995). On the other hand, it may lead to land being substituted by
labour or capital, which in effect reduces deforestation. Angelsen et al. (1999) claim
that when technical assistance was provided, cropped area expanded rapidly in regions
with high fertilizer use in Tanzania. However, Deininger and Minten (1996) indicate
that the reverse was the case in Mexico. Increased farm productivity has been
associated with less total forest clearing in Brazilian Amazon (Jones et al. 1995). This
could partly be due to the fact that farmers who successfully avoided soil degradation
had more productive land and thus had no need to compensate for lost productivity on
degraded lands by clearing forests. Godoy et al. (1997) report that indigenous farmers
with higher rice yields in Honduras clear less forest each year. This contrasts with the
observation by Foster et al. (1997) that agricultural productivity growth at the village
level had a high positive correlation with deforestation. According to Southgate (1994),
deforestation is higher in places with technologically stagnant agricultural sector.
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(iii) Roads and market access
It is argued that landholders are most likely to convert forest to agricultural use in areas
with good access to markets and favourable conditions for farming. Forest conversion
for smallholder agriculture requires different levels of market access and types of soil
and climatic conditions in comparison to large-scale mechanised farming (Chomnitz and
Gray 1996).  Roads induce greater forest clearing in areas with good soils and favorable
climatic conditions. Chomnitz and Gray (1996) show that the probability of an area
being used for agriculture (rather than natural vegetation) on high quality land next to
the road was 50%. Godoy et al. (1997) found that households in villages far from urban
markets clear less primary forest, but they hypothesize that such villages have more
secondary forest available for clearing. Liu et al. (1993) and Mamingi et al. (1996) have
shown that forest clearing declines rapidly beyond distances of two or three kilometres
from a road, although in some case forest clearing is associated with longer distances.
According to Mertens and Lambin (1997), deforestation drops off dramatically beyond
10 km from the nearest town. Locations closer to urban markets (in travelling time) are
more likely to have less remaining forests (Chomnitz and Gray 1996).

(iv) Stability of political and social institutions
There is no consensus on the effect of political stability or political system on
deforestation. Deacon (1994) claims that in politically stable countries deforestation
is less compared to politically unstable countries. Didia  (1997) argues that democratic
counties suffer less from deforestation while Shafik (1994) notes that the same is
true for authoritarian regimes. Deforestation is also said to be higher in places with
more unequal land tenure regimes (Rock 1996).

3. PRE-INDEPENDENCE DEVELOPMENTS
The present structure of agriculture in the four countries is closely linked to past events,
stretching from pre-colonial time. The transformation of a hitherto purely subsistence
agriculture to semi-commercial and commercial agriculture continues to change the
form of the relationship between peasants and their natural resources. This section
traces such events and lessons from the pre-colonial and colonial periods.

3.1   Pre-colonial period
The period considered in this section is that very close to the colonial period in the
1800s due to scanty information on deforestation in the distant past. Historically,
removal of forest cover has been closely linked to population growth, until when it was
possible to establish the population-agricultural land connection. This formed the basis
of forest transition, occurring in Europe in the early 19th century. Thus, there is a long-
term trend of deforestation and forest degradation determined primarily by population
growth, but also (and increasingly) shaped by other factors such as economic growth,
trade, technologies, ecological factors, and policies. The risk is that if these underlying
factors and long-term trends are not acknowledged, one might blame only the more
recent policies for deforestation while it is known that there are underlying causes of
deforestation linked to the pre-colonial period. For example, historical records (e.g.,
pollen analysis, archaeological studies) have shown that deforestation and land
degradation did occur in pre-colonial time (Siiriäinen 2000). Environmental manipulation
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started with the Neolithic modes of production (agriculture), a revolution completed
more or less 1500 years ago in Sub-Sahara Africa. Regional deforestation occurred long
ago in various parts of Africa. The earliest large scale forest retreat started about 2000
years ago, when Bantu speaking farmers occupied large parts of Eastern and Southern
Africa. A second wave took place about one thousand years later, coinciding with high
charcoal demand for iron production. Production became intensive in many densely
populated areas, with large clusters of settlements taking hold during the 13th and 14th

centuries. Exhaustion of soils in these areas, combined with high population growth,
resulted in less productive land being cleared and put into use, something which resulted
in practices such as the chitemene in Zambia. Misana et al. (1996) report that changes
in the miombo woodlands have taken place in phases starting with the pre-colonial long
distance caravan trade characteristic of the 1700s and 1800s followed by some pre-
colonial era tribal migrations such as that of the Ngoni, the rinderpest epidemic, the
introduction of the plough and the market economy.

In the pre-colonial period agricultural production was based on traditional technology
with shifting cultivation or fallow systems as the means to maintain labour productivity
and to regenerate soil fertility (Abrahamsson and Nilsson 1994). Low population density in
most areas permitted long periods of fallow, which contributed not only to soil fertility
regeneration but also allowed forest regeneration. Although shifting cultivation was one
of the major agricultural production practices, this was not carried out indiscriminately.
Some areas were reserved for other functions such as water catchment protection,
livestock grazing as well as religious rituals and ceremonies (Kjekshus 1977).

Traditions and/or customs prevailing at that time in the clan or tribe governed
the ownership of the means of production and assets, i.e. land, labour, livestock and
the little farm implements. Thus, the problems related to or arising from the “haves
and have-nots” never arose in most societies. It is also true that feudal societies
developed in certain groups, such as the Nyarubanja systems in Bukoba, Tanganyika
(Mbilinyi et al. 1974). However, no part of the family or clan was left to suffer because
of scarcity of land, labour, lack of tools or implements.1

Production and distribution systems were organized such that whatever was being
produced or gathered was geared first to family needs, second to the clan, third to the
tribe and only finally to the inter- and intra-tribe trade. Thus, local resources were
mobilized and utilized to produce commodities or products that were needed locally by
the community, contrary to the so- called modern agricultural sector which was in
some cases geared almost wholly to the export sector (Mbilinyi et al. 1974; Negrão
1995). There is no evidence however, to suggest that land use for agriculture and the
associated production technologies led to unsustainable exploitation of forest resources.
Kjekshus (1977) concluded that…. “The pre-colonial economies developed within an
ecological control situation – a relationship between man and his environment which
had grown out of centuries of civilised work of clearing the ground, introducing managed
vegetation, and controlling the fauna”.

With increasing population pressure and shortening fallow periods, people evolved
agricultural practices that addressed the land degradation processes through, for
example, crop-rotation, inter-cropping as well as multiple-cropping (Kjekshus 1996). In
Tanzania, it is now known that by 1500 AD there were stable and permanent societies in
Kilimanjaro, West Lake (Kagera) and the Southern Highland areas (Omari 1976, Illife
1971).  The same is true in the case of Zambezi delta in Mozambique where local
communities were planting perennial crops such as coconuts and bananas (Negrão 1995).
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Indigenous knowledge was used to maintain soil fertility and conserve water for
agriculture as well as livestock. People managed to establish agricultural land suitability
using simple indicators (plants as well as soil colour) (Trapnell 1937). For example, soils
were given names on the basis of their property and, more important, their suitability
for crop production. An example is Mbuga (vertisols) soils in Sukumaland farming systems
of Tanzania that indicate dark heavy soils found in the valley bottoms (Budelman et al.
1995). In some cases indicator plants were used to assess the suitability of land for crop
production, which also aided the decision on whether to clear the land or not. Cultivation
techniques also evolved to address soil erosion problems and water management. The
“matengo pits”2  in Southern Highlands of Tanzania and majaluba3  (in Sukumaland) are
examples of the strategies that were evolved to maximize the utilisation of water for
agricultural production.

Food crops dominated agricultural production during the pre-colonial period. These
were meant to cater for household food requirements, social obligations, and for local
trading.

The geographical location of Mozambique and Tanzania on the coast brought the
coastal local communities in contact with the external world as early as the fifteenth
century. These contacts were in the form of trade in ivory, wax and later slaves (Newitt
1997) The slave trade disrupted the settlement patterns as communities were forced
to abandon their settlements to seek refuge in areas of poor access and low agricultural
potential (Negrao 1995). In the case of Tanganyika (Tanzania mainland), it has been
reported that slave trade flourished because slave labor was important for clove
plantations in Zanzibar. There were constant caravans either of slaves or labourers
from mainland to Zanzibar. Illife (1971) and Baumann (1891) claim that the Zanzibar
slave plantation economy could not have survived if people from the mainland did not
produce enough food for the Zanzibar market. This introduced cash economy to the
mainland people and the practice continued up to the time of German’s rule.4   With
the abolition of slave trade, oilseeds and copra became important products traded by
local communities in exchange for cloth, beads and alcohol (Negrão 1995; Newitt 1997).
These trade contacts provided a new dimension to the relationship between the peasants
and the natural resources, as it involved the exploitation of natural resources for
commercial purposes. However, lack of or inadequate infrastructure to the hinterland
might have restricted such trade to only few accessible areas.

There is little evidence to show that during the era most close to the colonial
period crop production strained land/forest resources in most areas. The exception
would be areas with high population densities and easy access by international traders.
However, there is evidence to show that growing land scarcity in highland areas of
Kilimanjaro, Meru and Pare Mountains of Tanzania necessitated movement of people
to other parts to open land for agriculture. Omari (1976) notes that the people in
these areas began to cultivate and settle on the slopes of mountains.

To sum up, low population densities in most areas, existence of customary rules
governing the use of natural resources and local knowledge about the environment
explain the limited degradation of land and forest resources during this period. In
those cases where trade contacts existed with the external world, lack of infrastructure
limited the extent of exploitation of forest resources for commercial purposes.
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3.2 Colonial period
The partitioning of Africa during the Berlin Conference of 1885 legalized the colonial
control of African natural resources.  This saw the ‘nationalization’ of land and other
natural resources like forests and wildlife belonging to various communities into state
land, forest and game reserves. This disrupted the way local communities lived and
related to their natural resources. Further, the colonial administration created a dual
agricultural-led economy characterised by peasant/smallholder and commercial sectors.
The commercial sector, referred to as estate sector in some countries like Malawi,
had access to the most productive land while the smallholder sector was mainly relegated
to marginal lands. There was massive forest clearing in both sectors for crop production
and supporting infrastructure.

3.2.1 Confinement of peasant farmers and build up of environmental pressure
There were various developments in the peasant and commercial sectors, which
contributed to forest conservation and degradation. In the peasant sector there were
moves that reduced and restricted peasant farmers to fixed land areas, irrespective
of their increasing human and animal populations. Further, there was deliberate
segregation in the provision of agricultural services, with the commercial sector and
export crops receiving more attention. There is also evidence of restricting certain
crops to estate/commercial agriculture, to the disadvantage of smallholders. These
and other events are evaluated in this section as well as their bearing on forest sector
development.

In Zimbabwe peasant farmers were confined into communal and resettlement
areas. The Land Apportionment Act of 1930 facilitated the alienation of land among
the races. Increasing population pressure in the communal areas resulted into
landlessness, and by 1978 half of the African population was landless, up from 30% in
the late 1950s  (Moyo et al. 1995). These African farmers occupied less than 50% of the
arable land in the country at independence in 1980. The reserves constituted about 90%
of the communal areas (in which 2/3 of the population lived), and are located in poor
ecological zones for agricultural production (Chenje et al. 1998). In the communal areas
the farms averaged 5 hectares per household, which was the minimum size for subsistence
farming. According to Chipika (1998), in the peasant sector (communal farm sector)
land increased by about 21% between 1961/62 and 1981/82 (and has not increased
appreciably since then), while the number of households and cultivated area increased
by 144% and 204% respectively. Further, grazing area remained relatively unchanged,
while the population of cattle and goats increased by 78% and 67% respectively, during
the same period (ibid.).

In Mozambique, the initial colonial administration was effected through settlers
who were given large land concessions (prazos5 ) for which Portugal retained the mineral
rights. From the second half of the seventeenth century to late eighteenth century,
these concessions were not used for agricultural production but acted as a source of
labour for ivory and slave trade. The families occupying land in the concession areas
were required to pay tax (in kind -produce and labour) and sell their surplus produce to
the prazo owners (Newitt 1997). Although customary land tenure system at the village
level within the prazos was not affected, the peasants had effectively lost the right over
the land through the requirement to pay tax for its use (Negrão 1995). In 1891, a distinction
was made between land already conceded and lands under the jurisdiction of the state.
Within the land under the jurisdiction of the state, the natives had a right to a title of
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holding for the land they occupied, and the title could only be exchanged among the
natives on the basis of customary laws. Commercial agriculture was only initiated in
early 1870 when the Mozambique opium cultivation and trading company was established
(ibid.). Coconuts and sugar cane were the first crops produced on large scale.  In 1901,
legislation was passed allowing the natives to have access to 1 hectare of land per hut
within the area conceded to the settlers.  In 1909 the land title of holding by natives was
repealed and a category of land reserves for natives was created. Within the reserves,
land occupation was flexible, but without a right for a title of holding.

The coming to power of Salazaar in 1928 marked the end of the prazo system and
Portugal assumed direct political control of the entire territory of Mozambique. Only
companies or settlers who were productive and undertook genuine investment were
retained (Newitt 1997). The economic policy of Portugal required its colonies to be
producers of raw materials for its industry, and Mozambique assumed a central role in
supplying raw cotton to Portuguese textile industry. Cotton became a compulsory crop
and villages were assigned quotas that they had to meet (Newitt 1997).

Although the introduction of commercial agriculture did not per se create landless
families, the rural communities were forced to occupy marginal lands with limited
irrigation possibilities and with poor market access (Negrao 1995; Newitt 1997).

Further, the success of the labour intensive commercial agriculture required a
guaranteed supply of cheap labour. Forced labour (chibalo) for agriculture was mainly
in the central and northern provinces. The southern provinces became labour reserves
for South African mines (Abrahamsson and Nilsson 1994). Forced labour for agriculture
was one form of tax payment introduced by the colonial government (Negrao 1995).
This meant that families had less labour time to allocate for subsistence production.
Although the forced labour laws and forced cultivation of cotton and rice were abolished
in 1961, their effects are even felt today.  Cotton crop for example is still considered
as a slave crop.

The Portuguese policy meant that in the peasant sector cultivation could no longer
be carried out with the same flexibility since land access was restricted. At the same,
time male labour for land clearing was less available and the absence of complete
property rights reduced the range of incentives for land improvement. In addition,
use of land, as security to access credit was not possible. The actual effects of these
changes on the forest resources have not been documented.

In Malawi a similar pattern emerged, with the colonial policy promoting land
alienation to European settlers. Many people subsequently moved on to European estates
thereby losing all their original rights. African land rights were left in great ambiguity,
which made their position insecure and created difficulties for the future (Phiri 1991).
Estate owners were allowed to charge rent to all Africans on the estate. The estate
owners preferred tenants who worked in lieu of cash rent.  Paying “rent” for land that
Africans believed was theirs but “bought” for so little by Europeans led to conflicts
between tenants and settlers (Minde et al. 1997).

Effectively development of agriculture was at two levels, viz. estate and
smallholder. This then put in place an asymmetry in agriculture development which
remained up to the present time, and which formed the basis for allocating government
attention and resources for developing the sector. The government decreed by law
that certain cash crops be exclusively for estate or smallholder farmers. Further, the
customary land tenure system discouraged the development of the rural credit market
for individual smallholder farmers because the land could not be held as collateral for
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loans. This was because customary land was communally owned and the chief, in
consultation with community elders, allocated it to individuals.

As the number of settlers increased, the pressure on land became greater, because
settlers acquired land mainly from fairly high densely populated areas. The displaced
Africans were confined to small and marginal lands and on the settler estates as
tenants. Due to land conflicts, the land given to settlers was gradually returned to
Africans, and by independence in 1964, most of the land had been returned to traditional
customary control. In 1948 the land under European freehold amounted to 490,000
hectares, about 4.1 % of the total land area of Malawi. This percentage was reduced to
3.7 by 1954 and less than 2% by 1964. Therefore, at independence in 1964 about 87%
of the land in Malawi was under customary ownership (Kachule et al. 1999). The 1962
“African Private Estates Bill” and the 1964 “Malawi Land Bill” suggested that future
land policies would centre on customary law (Minde et al. 1997). However, considerable
damage had already been done on the environment and especially on estates or
plantation agriculture, which necessitated clearing of large forest areas, as well as on
marginal lands, which supported high African populations.

Tanzania faced settler (albeit to a smaller extent as compared to the other
countries) and plantation agriculture on one hand, and a cash crop oriented peasant
agriculture on the other. Prime agricultural land was allocated freehold, mostly to
German settlers on the slopes of Mount Kilimanjaro, Mount Meru and Usambara
Mountains with the assistance of collaborative chiefs (MLHUD 1995; Hyden 1980).
Sisal and cotton plantations were established in coastal areas. Although land clearing
was part and parcel of plantation agriculture for crops like sisal, coffee, and sugarcane,
the establishment of flue-cured tobacco and tea had significant implications for forest
resources as these crops required wood for crop curing in addition to land for their
cultivation. In order to ensure that agricultural production was in line with colonial
objectives, long-term land leases were given to estate producers. Most land in Tanzania
is covered by miombo woodlands, which are potential areas for livestock keeping.
However, due to presence of tsetse flies, the strategy to eradicate tsetse flies led to
massive clearing of trees to pave the way for livestock husbandry (Kjekshus 1977).

Hyden (1980) argues that the German colonization of Tanganyika not only put an
end to the prosperity of the indigenous pre-colonial economies but also gave rise to a
number of diseases and natural catastrophes.  Further, the German colonial policies
wrecked the fragile balance between man and nature on which the pre-colonial
economies rested. Colonization disrupted the man controlled ecological systems that
supported pre-colonial economies. For example, evidence suggests that the German
Government by then could not generate enough revenue outside the peasant sector
given the growing revenue demands by the state (Hyden 1980). The Governor of the
then German East Africa (Tanganyika) forced Africans in 1901 to grow cotton as a
revenue generating measure despite the fact that the crop had shown dismal
performance in northern parts of Mwanza and Musoma (Magoti 1984). Thus, taxation
of the African population in Tanganyika (introduced in 1897 as a hut tax) was further
reinforced to ensure compliance. People became employees on plantations or directly
involved with growing cash crops to ensure that tax was paid. Efforts to promote
agricultural production were accompanied by extensive opening up of forested land
for plantation agriculture and supporting infrastructure. The Germans were not very
successful in agricultural production and by the time World War I began only sisal
showed uninterrupted growth.
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The British Government showed little interest in expanding large-scale agriculture
partly due to failure of settler agriculture in Uganda in 1920s (Mamdani 1976). Land alienation
continued but remained small in terms of the area. By 1958 the estate or plantation sector
covered approximately 1.0 million hectares with only one-third of this area actually used
under plantation or other farming (Ruthenberg 1964). Most of the estate or plantation
owners were British or Greek although there were also some Indians and Pakistanis. The
plantation sector again depended on hired labour, often recruited far away to ensure that
family demands would not interfere with their work. Labour recruitment was done by
compulsion, as there was no shortage of land that would have forced peasants to seek
employment in plantations.

British policy of indirect rule tried to expand peasant agriculture. Ordinances were
the major instruments used to achieve agricultural development under peasant agriculture.
The coercive approach was passively resisted by peasants6  leading to low agricultural
productivity (Ruthenberg 1964).7  By mid-1950s the British shifted to persistent persuasion
approach towards peasant agricultural development. By that time, however, the effects
of the earlier policies to improve peasant agriculture had already changed the political
situation in favour of the nationalist movement for independence.

In all these four countries emphasis on agricultural production by settler/estate
farmers was the motive for withdrawing good land from natives and confining them
into marginal lands and/or smaller productive land units. The spatial arrangement of
smallholder and commercial farmers was legally put into place. The scene was then set
for the smallholder African farmers to eke a living from ‘confined’, small, and mostly
low productivity land units, given their fast increasing human and animal populations,
and many other demands. A tremendous pressure on land and other natural resources
was created leading to environmental problems that the colonial governments
unsuccessfully tried to contain. A few examples highlight this.

In Malawi, the importance of agriculture to the economy of the country as well as
to the livelihoods of the people was recognized and an attempt was made to develop
the sector (Minde et al. 1997). Lack of resources hampered development of the sector
at a time when 95% of agricultural land was under Africans whose population was
doubling every twenty-five years. This created problems in that shifting cultivation
was increasingly becoming limited due to scarcity of land. This gradually led to soil
exhaustion with declining productivity accompanied with increasing maize mono
cropping. Crop rotation scarcely existed for maize with only a few inter-planted legumes.

By the end of the World War II, Tanganyika (now mainland Tanzania) already had
developed and underdeveloped areas. During this time the so-called developed areas
were already facing land problems due to erosion and low productivity on one hand and
population pressure on the other. To address these problems, the British colonial
government introduced cultivation measures that would improve land husbandry and
productivity8   (Omari 1976). Although different schemes were initiated not only did
they end in disastrous failure but also resulted in opening up of forest resources.

In Zimbabwe, overstocking and overgrazing is attributed mainly to little marginal
land reserved for natives in 1920s and further concentration of natives in those areas
through legislation in the 1950s and 1960s. However, by the end of the 1920s there
was evidence of degradation in the native areas as the farmers increased land under
cultivation in order to cope with taxes and falling grain prices. Livestock numbers
were also increasing compounding the degradation problem. During the same period
land held by settlers increased from 20% to 50% of the total land area. Livestock
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management and conservation attempts under a 1951 Native Land Husbandry Act,
including de-stocking attempts met with stiff native resistance (Chipika 1998). Further,
the concentration of people in reserves shortened the fallow periods, moving from
woodland fallow to bush land and finally to grassland fallow. This led to not only decreased
soil productivity but also to increased labour demands (ibid.). Ironically whilst the
Zimbabwean African reserves were getting overcrowded and severely deforested and
degraded, by 1973 only 4% of the land allocated to the settlers was under cultivation
with most of the land reverting to woodland (Riddell 1979).

3.2.2 Strategies in agricultural production and their effects on forest condition
Having secured land for settler farmers the colonial authorities organized other inputs
and services for agricultural production in favour of settler farmers. The inputs
manipulated were labour and other production incentives like crop prices, extension
and marketing services.

(i) Marketing and pricing
In Mozambique, the peasant farmers were deliberately discriminated in two ways,
viz., through controlled prices for which the Portuguese settlers were paid higher
prices than the peasant farmers, and through controlled low wages to guarantee cheap
labour supply to the plantation agriculture (Branco 1994). In Zimbabwe, Nhira et al.
(1998) report that for the same crops, prices were deliberately made low for peasants
and higher for commercial farmers. Such a system indirectly encouraged peasants to
sell their labour to commercial farms, mines, and urban centres and to other sectors.

Different policies in marketing of agricultural produce from the estate and
smallholder sector influenced Malawi’s agricultural production in diverse ways. Crops
grown by the estate sector were sold on the export market.  These were marketed by
private agents or in private auctions to foreign buyers.  On the other hand, smallholder
farmers had access to two types of markets. The first were local markets where
produce was sold on small scale at whatever price the buyer could offer; and the
second were markets administered by the colonial government such as the Tobacco
Native Board and the Maize Control Board. The asymmetric marketing arrangements
arose in the early 1920s under the influence of the estate owners. The estate farmers
produced for the better-priced export markets.

(ii) Labour
In Mozambique forced labour (chibalo) for agriculture was mainly in the central and
northern provinces. Forced labour for agriculture was one form of tax payment
introduced by the colonial government (Negrao 1995). This meant that families had
less labour time to allocate for subsistence production. Further, in order to guarantee
an adequate supply of raw cotton to the Portuguese textile industry, cotton was made
a compulsory crop in 1921. Rice cultivation was made compulsory in 1941 to feed the
urban population. In Malawi, Africans on estate farms paid rent in form of their labour
to the estate-owners. This in essence was one form of exploiting the Africans.
Furthermore, the Africans, who at that time were commonly known as the “Natives”
were disgustingly employed under a wage agreement only to be paid in kind, thus in
some case the natives would simply be given cigarettes or tobacco as their payment.
This was known as the “Thangata system”. The involvement of the local communities
in this manner reduced labour available for smallholder production.
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In Tanganyika, any portion of the territory, which was not the locus of large-scale
capitalist investment or whose people did not generate local products for cash sale
automatically, became a labour reserve (manamba). By 1903 the German colonial
Government required local leaders (akidas and jumbes) in the southern coastal districts
to establish cotton plots worked by communal labour.

(iii) Credit and extension services
The availability of credit, extension and marketing services was almost non-existent to
smallhoders. For example Chipika  (1998) report that only 2% of smallholder farmers had
access to these facilities when Zimbabwe became independent in 1980. The implications
included perpetuations of old farming practices and low crop productivity in the peasant
sector. In Zimbabwe, commercial farmers who had access to these facilities evolved
modern farming methods and saw farm yields rising to about four times those obtained
from similar crops and on similar acreage in communal farms (ibid.).

Peasants in Tanzania had no access to credit partly due to lack of meaningful
collateral and they could not borrow from private traders since under the Credit to
Natives (Restriction) Ordinance of 1923 no debt was legally enforceable against an
African other than one holding a license (Msambichaka, Mabele 1977). However, non-
Africans could borrow from commercial banks existing at that time. Land Bank was
established in 1947 to provide credit to non-Africans. In 1957 the minimum bank loan
was raised from £10,000 to £15,000 (IBRD 1961), which was very much out of reach of
indigenous smallholder farmers. Thus, along with coercing people to work on foreign
owned export oriented plantations, the colonial government ensured that settlers
received credit to expand agricultural production. Given the limited resources to
peasants, their response to this economic opportunity was phenomenal (Msambichaka,
Mabele 1977).9  Credit programmes for peasants were initiated later but geared towards
producing export crops. Thus, if availability of credit was associated with expansion
of export crop production then the impact on forested lands was much more severe in
areas where export crop production potential was high. Overall, credit programmes
during the colonial period were pre-occupied with export crops.

In Mozambique, an attempt to create agricultural credit facility for the natives
was only made in 1940 when the indigenous credit fund was established. This fund
was to be accessed by the natives considered to have attained a certain level of
civilisation. The first meeting of the fund was only held in 1958 and no credit was
conceded (Negrão 1995).

(iv) Traditional vs. government institutions
No serious efforts were devoted to harmonizing traditional institutions in agriculture
with government institutions, and at least exploiting the complimentarity of the two.
For example, when it came to livestock development policies, governments’ emphasis
was on beef and dairy products, while the peasants emphasis was on manure, milk,
draught power, prestige (in numbers), cultural and social needs. It was not suprising
that destocking policies failed in Zimbabwe (Chipika 1998)). Governments did not
invest much in pasture improvement and animal husbandry in the peasant sector.
Livestock production by this sector, and especially by nomadic tribes, is mainly carried
out in woodlands.

Effects on forestry resources of the agricultural policies, practices, and associated
legislation adopted during the colonial period are summarized in Box 1. The colonial
period has been reviewed in greater detail than the other periods because this is the
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period where many of the post-independence structures in land use, and agriculture in
particular were laid. The post-independence governments continued for a long time to
operate with such structures and even today agriculture is still a smallholder-estate farmer
affair. It is also during this period that considerable deforestation took place to give way
to agriculture. For example in 1963 FAO estimates indicate that communal areas of Zimbabwe
had 60% of their area under woodlands, while by 1978 (two years before independence in
1980), this area had been reduced to 30% (Bradely and Dewees 1993).

It is therefore important to understand what factors shaped or continue to shape
events in agriculture and the eventual impact on forestry.  A lot of what is happening today
has its roots in the past. “An object is as far behind the mirror as it is in front” (Anon.)

Box 1. Some effects of colonial agricultural policies, practices, and associated
legislation on forestry resources

1. Commercial/estate farmers drew land from forests because of extensive nature of    plan-
tation/estate agriculture.

2. The lack of complete property rights on the land could have been a disincentive to the
adoption of land conservation measures.

3. The low prices of agricultural products to smallholders as well as restricted access to
markets, credit and extension services did not promote an increase in marketed surplus.
To the contrary non-farm activities and off farm employment was promoted as alternative
sources of income, thereby reducing labour available for crop production and possibly
constraining deforestation. However, some of these activities were conducted in  the
forests, resulting into deforestation and forest quality deterioration. Further, with low
incomes, investments in agriculture were negligible, leading to land exhaustion and need
for ‘new’ land which was excised from forested areas.

4. The forced labour and migratory labour meant that family agriculture was essentially left
to women. The reduced availability of men labour for land clearing meant overuse of land
without fertility recovery with consequent yield decline and land degradation, and therefore
need for ‘new’ land mainly from forested areas. However, reduced availability of male
labour could have constrained opening up of new agricultural land, thereby reducing the
pace of deforestation.

5. Geographical differentiation of economic activities resulted into imbalanced growth or
development in each of these countries, with some areas more adversely affected by
environmental problems than others. For example, in Mozambique the southern provinces
became a supply of migrant labour to South Africa, while the central provinces were
dominated by plantation agriculture. The northern provinces saw little colonial economic
development.

6. Although the distortion policy measures satisfied the short-term interests of the colonial
governments, they left serious structural problems, which were eventually inherited by
national governments at independence. These included weaknesses in land tenure and
legislation, unequal regional development pattern, controlled pricing and marketing of
agricultural products, and lack of skilled manpower. Many of these imbalances have yet to
be addressed fully in the individual countries, and yet they are the final determinants of
success in sustained natural resource use and management in these countries.

7. The colonial governments did not put into place policies and strategies to internalise the
negative externalities arising from land use policies and practices in agriculture.

8.  In this period the framework was established for almost all-environmental problems these
countries faced and continue to experience. Effectively the colonial administration laid
the foundation on whether or not forestry and natural resource in general, could be
managed and used sustainably.
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4. POST-INDEPENDENCE DEVELOPMENTS
In this period some of the agricultural structures built up during the colonial period
remained intact to the present day. The pattern of agricultural production continued
to be polarized: smallholder and estate/cooperative/commercial farmers. Changes in
agricultural production were realized through relocation of people and using economic
incentives.

The post-independence period is characterised by two distinct economic regimes
in all these countries. The early post-independence period witnessed good economic
growth in each of these countries, although this was short lived in Mozambique as the
country was plunged into civil war. The countries experimented with economic and
political policies to speed up economic development. This period was characterised
by economies that were centrally planned, with state ownership and/or control of
most means of production and distribution. The role of market forces in allocating
resources was very much constrained. With the exception of Malawi, the other
countries had socialist oriented policies, ranging from a Marxist-Lenin government
in Mozambique to home-grown brand of socialism in Tanzania called ‘Ujamaa’. These
experiments, combined with unfavourable regional and global events like the oil
crisis of the early 1970s, eventually stifled economic growth, and forced the
governments to adopt economic reforms backed by international financial
institutions, commonly known as structural adjustment programmes (SAPs). They
started to be implemented in Malawi, Tanzania, Mozambique and Zimbabwe in
respectively 1980, 1986, 1987 and 1991. These reforms are on going.  SAPs place
emphasis on a number of things including increased private sector involvement in
the national economy, trade liberalisation, reduction in budget deficit through fiscal
retrenchment and domestic credit contraction, and substantial currency devaluation.
These policies demanded major re-orientations in the environment in which economic
activities are operated. The countries gradually shifted from the pre-SAP centrally
planned economies to decentralised economies that were increasingly becoming
market oriented.

4.1 Pre-SAP Period
During this period many of the colonial policies and practices remained in place (Box
2).  However, there were some significant changes in policies and strategies for rural
development, which affected the sector and eventually forest cover. A notable one
was the increased state intervention in production, processing, marketing and pricing.
This saw the emergence of parastatal organisations to implement these state functions.
There was a deliberate effort by governments to increase agricultural production.
This was notable in Zimbabwe, up to mid-1980s when agriculture flourished. The land
area under maize, sorghum, soya bean groundnuts, cotton, sunflower and burley tobacco
in communal and resettlement areas expanded by about 12.3% in this period (Chipika
and Kowero 2000). In Tanzania the production of staples, namely maize, paddy and
wheat between 1975/76-1976/77 and 1984/85-1985/86 increased by respectively 38%,
48%, and 18% (Bagachwa et al. 1995). The extent to which increased crop production
drew land from forests and grazing land is not known.

Another feature of the period was the continued concentration of smallholders to
confined land areas although the objectives and patterns for such concentration changed.
In Tanzania, the ‘ujamaa’ policy introduced a villagisation programme that saw massive
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movement of people into communal villages. The same was true for Mozambique with
the creation of communal villages. Cooperative production in these villages was seen
as the viable means of transforming the peasant sector into a modern sector
(Abrahamsson and Nilsson 1994; Branco 1994).

In Zimbabwe, movement of people into the communal and resettlement areas
continued. In Malawi, due to growth of the estate sub-sector, smallholders lost their
customary lands and remained on limited land. In the late 1960s and early 1970s the
thrust in Malawi was for politicians, top civil servants, and the government parastatal,
Agricultural Development and Marketing Corporation (ADMARC) to go into estate farming
and supported with credit from state owned banks (Kachule et al. 1999).

This reversed the colonial policy, which transferred the estates to customary land.
Estate farming therefore necessitated clearing customary land under forests, and
effectively started to mount land pressure on the smallholder farmers whose customary
land was taken away. The war in Mozambique created concentrations of refugees in
confined and secure areas within the country as well as in neighbouring countries. The
extent of forest cover clearing to give way to habitation, farms and other infrastructure
associated with these massive movements of people in the region has never been
assessed.

Box 2. Some notable pre-SAP period policies and practices

1. Continued ownership of land by state, only changing hands from colonial governments to
national governments.  In Tanzania and Mozambique, the private commercial farms were
nationalised and transformed into state farms, and communal villages were established as
a basis for the transformation of the smallholder sector.

2. Absence of a comprehensive agricultural policy in each of the countries for practically all
this period. The sector was driven by a number of policy statements and strategies which
were part of larger programmes known by various names like rural development plans,
integrated rural development programmes, five year development plans, etc. Otherwise
they were part of major political pronouncements, like the development strategy for
Mozambique that was formulated in the third FRELIMO party congress of 1977 (FRELIMO,
1977). The sector continued with a top-down approach to its development.

3. Government intervention in pricing and marketing (through price controls and state run
marketing institutions) had negative effects on agricultural production in Mozambique
and Tanzania.

4. Estate and smallholder agriculture continued to characterise the sector, with increased
support from governments going to the former.

5. The main agricultural strategy mostly remained unchanged, with the estate farmers largely
producing for both domestic and export markets, while smallhoders produced mainly for
subsistence and domestic market. The latter saw increased production through agricul-
tural extensification while the estate sector realized good productivity growth through
agricultural intensification.

6. Continued institutional, technological, and pricing differentials between estate sub- sec-
tor, state monopolies, and cooperatives on one hand, and smallholders on the other. This
discouraged the latter from making any meaningful investments in agriculture, encourag-
ing peasants to continue to mine the land and the few forests and trees left.
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One notable aspect is that during the colonial time people were confined to
specific areas, and this trend was entrenched during the independence era. A lot of
forest clearing was done in both periods, largely because of this. It is most likely
that massive deforestation took place in these countries before the onset of the
economic reforms. For example, Bradley and Dewees (1993) and Dewees (1994)
report that woodland cover in the communal areas of Zimbabwe had been reduced to
30% by 1978.

This fixity of smallholders and with very little room to manoeuvre in terms of land
accessibility not only increased clearing of forests and indigenous trees on farms but
also degraded their land because they invested very little in improving land and
agriculture. It is within such a confined environment that smallholders continue to live
and are expected to respond to various policies, macro-economic and otherwise, to
improve their agriculture while simultaneously conserving natural resources. And this
is the framework on which the SAPs have to operate successfully.

4.2 The SAP Period
This period stretches from when individual countries started to implement the economic
reforms to present time (2002). These reforms have intermittently been in force in all
these countries, albeit at different degrees of enforcement. They were introduced in
Tanzania in 1986/87 (after a brief spell in 1985/86 with home grown reforms), Malawi
in 1980, Mozambique in 1987 and Zimbabwe in 1991.

The SAPs employ most of the policies discussed in section 2. The implication of the
SAPs on agricultural land expansion varies. The SAPs targeted increasing export crops
through price and market liberalisation and currency devaluation. There was less emphasis
given to production of food crops. Changes in area allocated to different crops in the
different countries are presented in Table 1. In all the four countries there was a
mixture of a decline or modest increase in the production of the staples. As regards
production of cash crops which were essentially for export, the performance was much
better in all countries implying that the farmers’ response to the SAP policies was
positive for these crops.

In Mozambique, it is estimated that the annual growth rate in agricultural
production between 1992 and 1997 was 6.3% while marketed surplus through formal
markets grew at the annual rate of 34% (MAP 1998). Within the smallholder sub sector,
significant changes have taken place in land allocation with large increases in areas
for tobacco and sunflower. The period selected (1994-2000) coincides with social and
political stability in the country. However, due to earlier effects of the war cropland
area declined dramatically.

In Malawi, the thrust for estate agriculture increased, with land under estates
increasing from 759,400 hectares (6.4% of total land area) between 1980 and 1989
to 1,148,000 hectares (9.6% of total land area) between 1990 and 1993 (Kachule et al.
1999). This represented the best land and was taken from customary land, involving
clearing of large areas under indigenous forests. Further, the government promoted a
‘project approach’ to smallholder farming, in that it launched four Integrated Rural
Development Programmes (IRDP) after independence, the failure of which was followed
by a National Rural Development Programme (NRDP) which divided the country into
eight Agricultural Development Divisions (ADDs). The failure of both IRDPs and NRDP
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meant that the government was unable to increase smallhoder farm productivity.
Further, the government was unwilling to raise prices paid to smallholders for export
crops and could not solve the problem of peak labour demand for smallholders during
cropping seasons. Low agricultural productivity and producer prices combined with
decline in average farm size led to decline in real incomes for rural families. As
coping measures, rural families resorted to massive deforestation of indigenous forests
as sources of income through sale of firewood, charcoal, timber and other forest
products (ibid.).

Table 1.  Percentage change in land area for different crops

            Tanzania (1986/87 –    Malawib                      Zimbabwe       Mozambique

1991/2)a 1989-1992 (1991-1995)c 1994-2000d

Cash Crops - -

Coffee 4.8 -4.13 - -

Tea 53.2 1.25 - -

Tobacco 7 33.89 55.42 536.0

Cotton 16.2 18.08 -0.09 3.1

Staple Crops 1986/87 – 1993/94 1989-1992 1991-1995 1994-2000

Maize 2.8 7.11 30.56 227.0

Paddy 1.2 -40.19 - -38.3

Cassava 0.8 -13.85 - -19.0

Sorghum - -7.81 19.81 -31.4

Soya beans - 92.46 -66.67 -

Ground nuts - -116.6 -21.05 78.5

Sunflower - 51.02 -5.71 660.2

a Msambichaka and Naho 1995.
b Smallholder hectarage between 1989 and 1992. Source: Famine Early Warning System (FEWS) Malawi.
c Chipika and Kowero 2000.
d Computed from Instituto Nacional de Estatística 2001, Ministerio da MAP 1994. The data only
represent the household sub-sector.

This period is characterised by rapid erosion of some previous agricultural related
policies and legislation. These included a gradual to complete elimination of subsidies
on agricultural inputs; increasing role of private sector in agricultural production,
distribution of inputs, and marketing of agricultural output; and increasing role of the
marketing forces in pricing of agricultural inputs and outputs. This paper does not intend
to review in detail the effects on forestry of SAP policies on agricultural production.
However, the noted agricultural land expansion (which could be attributed to these
policies), if allowed to continue could have disastrous effects on the remaining public
woodlands and those forests not under effective government control in these countries.

The same could be true of the resettlement and commercial farms of Zimbabwe
because these areas have significant woodland cover and response to these policies
could result into clearing of woodlands. For example, in a study undertaken in Tanzania
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by Monela et al. (2000), about 45%, 44%, and 32% of farm land was acquired by clearing
public woodlands and from open public land in intermediate, remote, and peri-urban
sites respectively. In Malawi, opening up of gardens in natural forests constituted 21% of
farmers’ explanation on environmental degradation (Minde et al. 2000). This shows that
some of the remaining natural forests are still accessible, albeit illegally, to farmers.

The implications of the individual SAP policies on agriculture and eventually on
forest cover in this region have not been sufficiently studied and therefore need
further scrutiny. However, the potential of these policies to increase land under
agricultural crops in this region has been demonstrated in various studies including
Bagachwa et al. (1995), Chipika and Kowero (2000), Minde et al. (1997), and Reed
(1996). Expansion of cropped area and livestock grazing remain the major sources of
deforestation and degradation of miombo woodlands.

5. OVERALL IMPLICATIONS FOR FORESTRY DEVELOPMENT

5.1 Pre-colonial period
There was very limited degradation of land and forest resources during this time, due
to low human and domestic animal populations. Customary rules and indigenous
knowledge guided the use of natural forest resources.

5.2 Colonial period
• Boundaries were put between some natural forest resources and agricultural

land thereby restricting shifting cultivation. The boundaries or restrictions were
in form of rights of access to natural forest resources.  In order to contain

Apparently the road constrains expanding this maize farm into the woodlands, but for how long?
(Photo: G. Kowero)
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restrictions on shifting cultivation fallow periods were initially reduced and
later eliminated in some areas, given the pressure on land. The confinement of
poor people to small and declining land parcels coupled with their inability to
improve farming using better inputs gradually led to land degradation and
demand for ‘new’ land.

• Agriculture was divided into smallholder and estate/plantation, and this firmly
laid the basis for government attention and resource allocation to the two sub-
sectors as well as defining the symmetry for agricultural development to the
present day. The estate agriculture was comprised of few technically and
financially strong players, yet it commanded more attention and incentives
than the smallholder sub-sector, which had poor and ill-equipped farmers.  These
relative positions of the players were to later become decisive in the capacity
of either of the players to make meaningful responses to economic policies
relevant to the sector. However, both sub-sectors cleared large tracts of land
for agriculture.

• The colonial governments had to raise money for managing the new states they
created. This was done in form of taxes, which introduced an additional burden
on both smallholder and estate farmers to increase acreage in order to pay for
taxes. Also modernization of living standards led to increased demands on the
people thereby demanding more income, and since this came largely from
agriculture, then additional land for production must have been drawn from
forested areas. To meet the state’s foreign currency requirements, estate/
plantation crops, intended mainly for export, were introduced. These resulted
into massive clearance of forests for land to grow the crops, provide supporting
infrastructure, and in some cases like tobacco forests were cleared for firewood
to treat the crops. Thus the introduction of the ‘nation’ state and improvement
of living standards was very costly and came with significant additional demands
on forested land.

• There were many disruptions in the way local people used to do things. These
included introduction of new crops, confinement to marginal lands, introduction
of large scale commercial agriculture which absorbed cheap rural labour, tensions
due to loss of land to estate sub-sector, and inequalities in terms of incentives
for smallholder and estate farmer for same crops. The rural communities could
not evolve ways of dealing with all these changes and to their advantage. Many
of these changes led to disruption of the ecological systems that were controlled
by the local communities.

 5.3 Post-independence period (up to 2002)
• Post-independence governments did not redress the imbalances between

smallholder and estate farmers. Smallholder farmers, in most of these countries,
continue to operate on land, which is shrinking in relation to human and animal
population growth. Further, these farmers have limited or at times do not
have capacity to invest in agriculture. On the other hand estate farmers have
land in excess, can access credit, and therefore can invest in improving
agriculture. Yet the same macroeconomic policies, and in particular those under
SAPs, are applied to both sub-sectors to improve agriculture. The failure of
smallholder farmers to respond to economic reform policies to improve their
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way of living has given rise to a drastic surge in informal businesses, which
largely involve forest products like firewood, charcoal, wood carvings, and
non-timber products. The sustained supply of such products cannot be ascertained
let alone the extent of deforestation of the forest estate.

• Also post-independence governments introduced measures, which were viewed
correct, but had serious implications on forests. The movement of people into
collective villages in Tanzania and Mozambique, the resettlement of people in
resettlement and communal areas in Zimbabwe, the rapid expansion of estate
agriculture in Malawi necessitated clearance of massive forest areas for
agriculture and supporting infrastructure.

• There was little consideration given to forests in agricultural policies and plans.
There were and continue to be plans to expand agriculture and livestock
development, but these plans do not indicate which land such expansion should
take place. The forests and grasslands would appear to be the logical areas.

• The development process, either at individual or government level, required
resources. Governments as well as individuals continued to rely mainly on
agriculture for this. Like in the colonial period, post-independence governments
continued to give emphasis to export crops, and in addition set up their own
structures of production, parastatal organizations. Agricultural cropland expansion
has been significant in this period, and has been accompanied by increased
rates of deforestation. Apart from forests under government control, forests
and trees are more abundant in estate/commercial farms as compared to
smallholder farms. The latter is now a candidate for agroforestry.

6. CONCLUSION
a) There is asymmetry in agricultural development, which is rooted in the history

of these countries, and post-independence governments have not managed to
change it. On one side are poor smallholder farmers on fixed small plots with
limited capacity to make meaningful responses to economic production
incentives as these require them to make minimal investments in agriculture
(e.g. buying of fertilizers, pesticides, and other inputs), or to expand agricultural
land so as to take advantage of economies of scale. On the other side are
relatively rich estate/commercial farmers with big farms, which are rarely
fully cultivated. These can respond to economic policies by expanding area
under crops and making investments to improve productivity.

b) The success to contain deforestation will very much depend on how governments
eliminate the factors, which create the wide gap between smallholder farmers
and estate/commercial farmers in some of these countries. Smallholder farmers
have very little room to manouvre in terms of responding to macro-economic
incentives to reduce their dependency on natural forest resources. In fact such
dependency, and especially for income, has increased markedly in some of
these countries during the SAP period.

c) Increasing privatization and individualism and the onset of property rights imply
that smallholders will continue to be confined to their small plots for their
agricultural and forestry related needs. Increasing populations on such fixed
land combined with increasing poverty will rapidly deplete these areas of
their forest resources in order to make way for agricultural land. On the other
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hand there will be more forest resources on the estate/commercial farms.
d) Deforestation is gradually becoming an issue for estate/commercial farms and

less so of smallholder farms where there are few trees left. The latter are
better candidates for agroforestry.

e) It is not only the demand for basic forest products like firewood and building
poles, which have contributed to massive deforestation. The process of
modernization, which includes the establishment of the nation state and its
structures demand financial means of support that have indirectly created
pressure on forest resources. The cash requirements of governments have partly
been met through taxes, which have compelled people to open more land for
cash crops or surplus production of staples for sale. Also the government desire
for foreign currency has led to the cultivation of crops for export which were
hitherto not grown by local people, e.g. sisal, cotton, tea, coffee. Their
cultivation has drawn considerable land from the forests. Even plantation forests
of exotic species have replaced indigenous forests.

ENDNOTES
1. The major economic activities in the traditional societies were simple in present day context.

They included farming (growing of food crops, cereals, root crops, etc.); livestock rearing (mixed
farming and ranching in the form of nomadism; hunting and fishing; and gathering (wild-food crops,
vegetables, fruits, honey, etc.). In order to carry out the above activities, some kind of supportive
services, especially industries, had to be provided for. For example, farmers needed farm implements
and tools (e.g. axes, hoes); fishermen required fish-nets, fish traps, fishing rods, hooks and lines;
hunters needed spears, bows and arrows, snares, knives, etc.; while gatherers needed containers
of various makes, designs and colours. In addition to these items, a lot more items were needed in
the household cooking and eating utensils, items for storing foodstuffs and medicines. In short,
there was some kind of an industrial manufacturing sector quite distinct from the farm and gathering
activities.

2. Pits that are dug on steep slopes to control runoff water.
3. These are bunds constructed around  rice fields.
4. By 1899, about 69% of the value of the mainland’s exports was shipped to Zanzibar and about

66% of its imports came from the mainland (Illife 1971). Baumann (1891) reports that…”The  Wazigua
produce considerably more grain than they need for their own consumption. As a result they export
grain in very considerable quantities to Sadani and Pangani (both are along the coast)”

5. Prazos are land concessions that were held under the Roman law. The peasants living in the
prazos were required to pay an annual tax (mussaco) in kind (payable in grain, cotton cloth (muchira),
ivory or gold dust) to the prazo owner. The prazo owners derived their profit from the tax, labour
and monopoly commerce in the areas under their jurisdiction. The prazos were technically feudal
corporations.

6. Meru land case and revolt by the Lugurus.
7. Pratt (1976) reports that as a result of colonial policy of agricultural development through

coercion some 75,000 persons were convicted before native courts in 1946 alone.
8. Terrace farming was introduced to prevent soil erosion and improve soil fertility to the over-

cultivated land. Under this policy several schemes were initiated including the Mlalo Scheme that
restricted cattle grazing on flat lands and ridged or terraced all cultivated hill slopes. The Uluguru
scheme was started in 1949 with a similar objective. The Mbulu scheme aimed at reducing cattle
herds (de-stocking) among the Iraq tribesmen by a third in order to arrest land degradation in
marginal areas, while at the same time resettling them in other areas. The Sukumaland scheme
implemented from 1947 aimed at redistributing human as well as livestock populations from
overpopulated to less populated areas. The multi-million pounds ground-nut scheme in Kongwa,
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Urambo and Nachingwea started from 1946 aimed at supplying oil to the export market; testing
modern agricultural technology developed in England after World War II; provide employment to ex-
soldiers and local people.

9. For example coffee exports from Bukoba increased from 1,138 tons in 1918 to 10,881 tons in
1935. In Kilimanjaro, coffee produced by smallholders increased from 32 tons in 1923 to 2,141 tons
in 1939. Cotton production, introduced in the Lake Victoria Zone by the Germans, increased from
3,714 bales of lint in 1913 to an average of 34,681 bales between 1935 and 1939 (Iliffe 1971).
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Forest policies in Malawi, Mozambique,
Tanzania and Zimbabwe1

G. Kowero,  A.S. Kaoneka, I. Nhantumbo,
P. Gondo and C.B.L. Jumbe

ABSTRACT
Many countries in eastern and southern Africa have lost significant natural forest resources.
Initially the pace was gradual, but it has accelerated very much in the recent past.
Some of the efforts made to contain the situation include revising past policies to
improve forestry development and conservation. This paper traces the evolution of
such policies together with corresponding implementation mechanisms in Malawi,
Mozambique, Tanzania and Zimbabwe. Although broad policy statements on involving
local communities in forestry have existed in some countries for several decades,
adequate resources have not been committed for their effective operationalisation.
Generally, the forestry sector in southern Africa has lagged behind other sectors in
revising its policies to adequately reflect political and socio-economic changes. Political
and socio-economic policies appear to have taken precedence over forest sector policies,
with far reaching consequences for the sector. However, current forest policies are
more comprehensive in terms of stakeholders considered and issues addressed.

Key words: Policies; legislation; communities; forestry; Southern Africa.

1. INTRODUCTION
Forestry policy is “concerned with the manner in which forests and tree resources
should be managed to serve the needs of people and meet society ’s demand for the
goods and services that forests and forestry can provide, as well as with regard for
the non-material values that trees and forests represent ”(FAO 1993). Viewed this
way, a forestry policy is essentially a statement of objectives of forestry practice and
includes guidance on how these are to be operationalised. In this paper, legislation is
considered as one of the means for operationalising policies. The objectives in the
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policy are a reflection of the demands of stakeholders on forest resources. Since such
demands evolve with time, national forestry policies have also evolved in order to
provide guidance on how to meet the changing needs of their societies, as well as
reflect regional and global concerns.

 Forestry policies have evolved from simple unwritten intentions and statements
that catered for a very small number of society ’s requirements to today ’s comprehensive
and broad ranging expressions of multiple-stakeholder expectations on forest resources.
For example, Goumandakoye (1996) notes that the initial forest policy of Kenya in the
early 1900s was aimed at providing firewood to the Kenya-Uganda railway. Similarly,
from 1930 to 1960 forestry practices in many Sahelian countries were aimed primarily
at protecting land where groundnuts, a major export crop, were grown.

Given the increasing awareness of the roles trees and forests play in the lives of
people, there has been a growing interest since the 1980s to examine whether existing
national forestry policies provide sufficient guidance towards sustainably meeting
forest-related needs.

This paper briefly examines the evolution of forestry policy objectives in Malawi,
Mozambique, Tanzania, and Zimbabwe. In each of these countries, 20 to 50% of the
total land area is under forests, with woodlands as the main form of forest cover. The
authors recognise that the forestry policy-making process has evolved   over time, and
in many of these countries, the process has moved away from the top to bottom approach
in which policies were dictated to the people by their governments, to a more consultative
approach. This in itself has brought into play many stakeholders with varying demands
on forestry. The process has also shifted the domain of forestry from the hands of
central governments to encompassing many stakeholders, the principal ones being local
communities, the private sector, and the international community.

The paper seeks to highlight factors that have shaped and continue to shape
forest policy objectives and therefore the forest condition in the four countries, as
well as the changing focus in forest management. The hypothesis is that in some of
these countries, there is weak government commitment to forestry and long delays in
revising the sector’s objectives. Therefore, policies responding to broader political
and socio-economic orientations have taken precedence over forestry policies in shaping
the way the forest condition has evolved. There is scope for generalising the findings
to the other countries in the region with similar forest cover, colonial history, as well
as post-independence socio-economic regimes.

The paper is organised as follows: Sections 2,3and 4 review pre-colonial, colonial,
and post-independence forestry. Section 5 presents a summary of major conclusions.

2.  PRE-COLONIAL FORESTRY
The pre-colonial period was characterised by the absence of written records by the
local populace on their utilisation and management of forest resources. What is known
today about how people and forest resources interacted is based mainly on oral history
recorded after this period, and on the records of early foreign explorers to the region.

Evidence available in some of these countries suggests that the land use systems
in this period were sustainable (Kaoneka et al. 1999). For example, shifting cultivation
and nomadic livestock rotation systems were practised. The long fallow period al-
lowed the land to recover fully before the next rotation, whereas low livestock densities
minimized over-grazing. This ensured sustainable productivity of land. However, there
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were areas where people settled or lived in clusters for several reasons, and this could
have resulted in deforestation and forest degradation due to dependence on limited
land. For example, the Shona people of Zimbabwe are reported by Misana et al. (1996)
to have settled around hill fortresses that were easy to defend against invaders. They
farmed and grazed cattle in lower lying areas.

Forest resource management and utilization were regulated through customary
laws. The authority on forest resources was vested in traditional leaders like chiefs,
who were responsible for law enforcement and other management decisions. These
leaders were effectively the custodians of the unwritten policies. This has been the
tradition in many parts of Africa.

The traditional leaders were responsible for much less extensive land areas than
those controlled by central governments today. Moreover, at that time there were fewer
stakeholders with fewer demands on the forest estate. Their demands were mainly in
terms of fruits, firewood and fodder for livestock, and simple building materials like poles
and thatch grass. Forests were also used for spiritual purposes. These demands shaped
the objectives for administering the forest estate. The means or instruments employed
for achieving the desired objectives constituted management prescriptions on protecting
and conserving trees and forests as well as on harvesting products from them.

2.1 Protection and conservation of trees and forests
There are many examples of how traditional authorities protected, conserved, and
regulated the harvesting of trees and forests. For example, in Tanzania, chiefs like
Kimweri of the Shambaa tribe declared some forests as traditional forest reserves to
be used for rituals and cultural ceremonies. The Sukuma people of Tanzania established
traditional forest reserves called Ngitili in order to protect medicinal plants and fodder
during the dry period. In Zimbabwe sacred forests or sacred groves were set aside
with tree cutting and access to such areas forbidden (du Toit et al. 1984). Also Gumbo
(1998), cited in Chenje et al. (1998), reports that a number of tree species were
protected in the Wedza Mountain area of Zimbabwe for their medicinal values, while
others were left alone because people believed that cutting them would bring them
bad luck. In Mozambique, communities in Serra-Choa are reported to have totally
protected some forests for religious purposes (Virtanen 1999). These measures
correspond to present-day gazetting of forests for specific purposes.

In some communities taboos were invoked in order to maintain control over such
resources. For example, Mukamuri (1987) and Matose (1992) report that in Zimbabwe
these taboos were based on the notion that the resources belonged to the past, present
and future communities/generations. This effectively linked the forests to ancestral
spirits, and also introduced the concept of intergenerational ownership of natural
forest resources. In Mozambique, Virtanen (1999) reports that Serra-Choa is “replete
with traditions about powerful ancestral spirits which protect natural resources and
especially the sacred places in the form of mhondoro (ancestral spirits) lions or snakes”.

2.2 Harvesting and use of trees and forest products
In many communities there were specific regulations to guide harvesting of forest
produce. Chimedza (1991) and Grundy (1990) report rules such as those regulating
spacing between trees to cut, and others prohibiting the cutting of fruit and sacred
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trees in Zimbabwe. Matose (1992) reports a number of rules including those restricting
fuelwood collection to dry wood only, collection of bark restricted to one side of the
tree only, and no collection of bark and medicines from trees that had previously been
harvested. These restrictions guided the way the trees and forests developed after
such interventions, and the communities formulated them with a desire to see the
forest develop the way they wanted. In Mozambique, Virtanen (1999) reports that
cutting of trees was regulated, as was the seasonal burning of grassland and bush.
The latter was done under the supervision of local elders. There is considerable evidence
that indigenous knowledge was capable of regulating resource management and
utilization  (Kaoneka et al. 1999). These taboos and rules could parallel modern forest
legislation.

The following were present in the local communities to varying degrees:
• Intentions or objectives that guided protection and management of trees and

forests;
• Recognised and respected authority over the resources;
• Knowledge and means that guided activities on trees and forests in ways which

changed their structure, therefore being within the realm of forest management;
• Parallel role to present-day forestry management, in that forest reservation was

practised on the basis of very localised interests which the communities
subscribed to, while present day gazetting of forests takes on broader national
and global considerations which local communities might not be aware of. There
were also restraints and guidelines on managing and harvesting tree and forest
products, much as we find today in forestry.

In essence, there was an unwritten sense of direction in some forestry matters of
relevance to the local communities. In addition, there were regulations and other
means to guide the related activities. During this period there were few demands on
forests, the human populations were very low, the forest resources were abundant in
many communities, and the communities had many other important priorities like
food and security. These factors might explain the manner in which forestry business
was conducted, which was in many cases less elaborate as  compared, for example,
with the way communities designed their security and defense strategies. However,
there were some cases where the communities designed elaborate forest conservation,
harvesting, and utilisation measures.

3. COLONIAL PERIOD

Colonial governments´position on land and other natural resources
The four countries under review do not share the same colonial experience. Mozambique
was under the Portuguese for some 476 years. Tanzania changed hands from German
to British rule at the end of World War II, during which period the country was known
as Tanganyika, with Zanzibar as an independent state. Malawi was a British colony,
then known as Nyasaland. Zimbabwe and Zambia were also British colonies, known as
Southern Rhodesia and Northern Rhodesia respectively.

One characteristic of all these colonial powers was how they acquired land for
different purposes and functions. Natural forests were cleared for agriculture,
settlement, and other infrastructure. In almost all southern African countries, the
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forests are actually woodlands with limited commercial production potential. Therefore,
they had little likelihood of being on the same plane as agriculture and other financially
prominent sectors in terms of official attention. The colonial administrations introduced
restrictions on local people’s access to forests and land.

In Mozambique, commercial agriculture was only initiated in early 1870 when the
Mozambique opium cultivation and trading company was established (Negrao 1995).
Commercial agriculture evolved in two forms; viz. large-scale plantations by companies,
and small-scale commercial farms by Portuguese settlers. Commercial agriculture
introduced drastic changes with respect to land access and use by the peasants. In
1891,legislation was passed allowing the local people to have access to 1 hectare of
land per household within the area conceded to the settlers. In 1909 the holding of
land title by natives was repealed and a category of land reserves for Africans was
created. Within the reserves, land occupation was flexible, but without the right to
land titles (ibid.).

In Zimbabwe, the first land reserves for Africans were created by the British
colonial power as early as 1894.By 1911, the reserves comprised 8.5million hectares
of largely marginal land. About 60% of the estimated 700 000 indigenous population
lived in these reserves, and since the population was still fairly small, degradation
was not yet a problem (Whitlow 1988). By the end of the 1920s,however, as the farmers
increased land under cultivation in order to cope with taxes and falling grain prices,
the reserved areas began to show evidence of degradation. Livestock numbers were
also increasing, compounding the degradation problem. During the same period, land
held by settlers increased from 20%to 50%of the total land area.

In Malawi, the general thrust of colonial land law was to appropriate all land in
Malawi to the British sovereign; entrust the administration of such land to the sovereign
’s local representatives (first the commissioner and later, the governor); and later
facilitate access by the settler community on the basis of private title. Since Africans
had no title to land under colonial law, the only issue of concern was how to regulate
occupation rights among them. The domain of customary law was severely curtailed.
African land rights were left in great ambiguity – something that made their position
insecure and created difficulties in the future (Phiri 1991).

In Tanzania, the German administration passed in 1895 the Imperial Decree
regarding the creation, acquisition and conveyance of land, in which all Tanganyika
was declared as Crown Land vested in the German Empire. This decree facilitated the
alienation of land from tribal areas and the establishment of plantations. Under British
rule, the enactment of the Land Tenure Ordinance Number 3 of 1923 (commonly referred
to as Land Ordinance Chapter 113) declared all land in Tanganyika as public land and
introduced the concept of rights of occupancy. According to this Act, rights over or
inland were placed under the control of the British governor and were to be held, used
or disposed of as rights of occupancy for the benefit of the indigenous people of
Tanganyika (MLHUD 1995).

The colonial era therefore brought with it many changes in the lives of local
people. The broad colonial policy declared “unoccupied ” lands as state property. This
period marked the beginning of disruption of common property regimes. Apart from
present-day imbalances in access to land in some of these countries, the colonial
administration was largely responsible for shaping present day forest resources and
their guiding policies and management practices. As noted by Gondo et al. (1999), the
most significant development during this era was the introduction of the concept of a
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“state ” or “nation ”, and formal national policies and legislation. Forestry matters
that had always been in the domain of local leaders were now being examined and
even governed in the context of a district, province and nation. Some of the major
features of the colonial period forestry are discussed below.

(a) Centralised forestry administration
The colonial administration imposed restrictions on access to trees and forest resources
and introduced administrative tools for the national forest estate. However, recognition
was given to local or traditional structures of administration in forest areas outside
government control.

One form of controlling access was the gazetting of forests. Natural forests were
gazetted as colonial government property, effectively putting these resources out of
the reach of the local people.

Another measure was the creation of centralised administration of the national
forest estate. Centralised administration evolved gradually and in different forms,
and was shaped by the needs of the colonial authority. A number of tools, referred to
as legislation in this paper, were put into place. These featured in different countries
as decrees, regulations, acts, ordinances, rules, laws, etc. The legislation was to
guide selected forest activities and the functioning of forestry administration units.
In some countries this was done without any formal forestry policy to guide national
forestry development. These administrative units initially had a shallow focus and a
very narrow range of activities. A few examples illustrate this.

In Malawi, a precursor to the current forestry department was a scientific
department that was established in Zomba in 1891,with a focus on planting mlanje
cedar (Widdringtonia whytei) on Zomba Mountain as well as conducting some
experimental work in the area. In 1910 this department became the Department of
Agriculture. The first forest ordinance came into effect in 1911,with the Director of
Agriculture as the overall forest authority (Kachule et al. 1999). Since then, Malawi had
a number of forest ordinances, which guided forestry development. The 1926 forest
ordinance is outstanding in that it transferred authority over forestry to the Chief
Forest Officer. It also provided for the creation of village or community forests, known
as village forest areas, and put them under the control of village headmen (ibid.). This
marked the beginnings of central government encouraged community forestry; in other
words, the first effective decentralisation of forestry resources management to local
communities in the southern African region. Malawi did not have any formal forest
policy until it became independent in 1964.

In Tanzania the Germans established a forestry department in 1889.The first
forest ordinance was enacted in 1895 and provided for the creation of forest reserves.
The German policies and rules were applicable to the whole of East Africa. The German
Kulturpioner (settlers) cleared forests for plantations and farmland and indiscriminately
cut trees for household purposes (Raumolin 1990). The British restructured the forest
department in 1921,giving more emphasis to timber production. The British introduced
the first forest policy in 1953 and a corresponding forest ordinance in 1957.These
remained in force many years after Tanzania became independent.

There was no formal forest policy in Zimbabwe that guided the development of
the sector during the colonial period. Forestry development was largely shaped by
various regulations that guided the distribution of land among whites and blacks. It
was also influenced by the administration of and pressure on land in the two communities’
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areas. A forest department was established in 1920 in the ministry responsible for agriculture.
At that time emphasis was on gazetting of natural forest with important commercial tree
species, mainly in the western areas of Zimbabwe, and their eventual controlled
exploitation. However, in the African reserves forestry was relegated to a minor role in
the development process, and was also inadequately funded (Banks 1981). Between the
1930s and 1950,following the enactment of the Land Apportionment Act of 1930 and the
translocation of some people to make way for the European settlers, traditional institutions
were generally accepted and recognized by the state and the people as the natural
resources managers in the reserves (Moyo 1995).

However, from 1951,when the Native Land Husbandry Act (NLHA) was enacted,
to 1969, the natural resources management and control functions of traditional leaders
were transferred to central government agencies. In 1954 the Forestry Commission
was established under the Forest Act of 1948. The Commission assumed control of
forest resources management. Following stiff resistance by the indigenous people,
the NLHA was scrapped and replaced by the Land Tenure Act of 1969.This act once
again returned the natural resources management and control functions to chiefs and
other traditional leaders. Unfortunately this was at the time the war for independence
was intensifying, which led to the traditional leaders being discredited as allies of the
colonialists (Nhira et al. 1998). This, coupled with a rapidly expanding population and
constant displacement by war, led to encroachment into woodlands as a result of the
institutional vacuum created in most communal areas.

In Mozambique there was no formal forestry policy during the colonial period.
However, number of decrees and forest regulations guided forestry business, including:

• The Land Law, law number 2001,May 16,1944.
• Protection of Soil, Forest and Wildlife, decree number 40040, January 20,1955.
• Forest Regulation Act, decree number 44531,August 21,1962.
• Reinforcement of Forest Regulation Act, legislative diploma number

2642,September 20,1965 (Nhantumbo and Soto 1999).

Despite the fact that emphasis was given to harvesting of forests for the generation
of foreign currency, there was also concern over conservation and ecological aspects
of the resources. This led to gazetting of animal parks, game and forest reserves and
hunting areas. In fact the present protected areas were all identified and declared as
such during the colonial era. In these areas the ecological and economic objectives
were combined, in certain cases with the involvement of the private sector. While the
colonial government allowed free access to these resources by the rural communities
when harvesting for their own consumption, it denied them opportunities to generate
monetary benefits (ibid.).

In all these countries the centralized forestry administration was initially
preoccupied with the gazetting of commercially important natural forests and their
exploitation. Environmental concerns were given attention, albeit with different
emphases across countries. Apart from Malawi, which gave practical support to local
community participation in forestry, the authorities in the other countries acknowledged
the role of such communities and their leaders, but did not provide incentives for
their wider participation in forestry.

Much as forests constituted the major land cover in each of these countries, the
administration and management of such resources was not given much priority by
colonial governments. Forest administration was initially placed under agricultural
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departments. Even when forest departments were created, they were placed under
ministries responsible for agriculture. In this way forestry departments were
overshadowed by departments that commanded more government attention and
resources although they were minor land users.

Further, forestry was largely guided by legislation on the conduct of business in
the forests. Such legislation did not guide the development of the forests and the
sector as a whole. The absence of a clear vision in some countries, and commitment
in virtually all countries, on how forestry should have developed resulted in haphazard
or uncoordinated development of the sector, which continued even after these countries
became independent.

(b) Policies and guiding legislation
In the absence of a formal national forestry policy in practically all these countries,
guidance on national perspectives on forestry matters was derived from existing
legislation and writings of the forestry departments. Emphasis on many issues differed
across the countries, especially in terms of implementation, and this can be illustrated
through the following common focal areas in forestry, viz. production, protection/
conservation, and shared responsibility for the resources by major stakeholders.

Production
Under production, consideration is given to harvesting natural forests for commercial
purposes, and the development and use of industrial forest plantations. In these four
countries the early period of colonial rule was guided by economic objectives, giving
much emphasis to harvesting the natural forests for commercial purposes. For example,
in Mozambique, the Portuguese government encouraged selective exploitation of certain
valuable indigenous tree species through long-term concessions or short-term licenses for
export as processed wood and logs, with the latter being dominant (Nhantumbo and
Soto1999). In Zimbabwe, Tanzania and Malawi a similar pattern emerged, with emphasis
on selective harvesting in protected or gazetted forests.

Ecological and society-wide concerns were in some cases neglected, but the
administrations were generally responsive to them when problems emerged. Raumolin
(1990) notes that in Tanzania the Germans granted concessions for massive log
harvesting for the European market, using destructive logging methods. In Mozambique,
the Portuguese government issued a number of legal decrees and forest regulations in
1944.This was a result of strong pressure from forest professionals, but also due to a
growing awareness of the adverse effects of forest destruction in the country. These
decrees and regulations normalised to a certain extent the utilisation of natural forests
and wildlife (Nhantumbo and Soto1999). In Zimbabwe, the concept of multiple uses of
forests was introduced in managing reserved natural forests. Further, some permanent
sample plots were established as early as 1935 to monitor the impact of fire and
harvesting intensities as well as to yield information on forest productivity and stand
changes (Forestry Commission 1997).

In all the four countries, this period marked the beginning of selective and non-
sustainable harvesting of the natural forests, the introduction of industrial wood
processing, and industrial plantations. The fact that corrective measures were effected
later in the period as forest or environmental damage became clear is testimony to
the fact that harvesting methods were destructive.
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Protection/Conservation
There was no formal policy on protecting or conserving the forest estate in practically
any of these countries. Only legislation addressed this issue. For example, in 1965 the
Portuguese government in Mozambique issued a forest regulation that provided for a
category of forests called conservation areas. These included national game parks,
integrated national reserves, forest reserves, and other protected and fragile forest
formations like dune or hill forests, watershed systems or water resources, and forests
for military defense purposes (Nhantumbo and Soto 1999). The 1953 forest policy of
Tanzania also provided for the protection of forest resources.

In Zimbabwe, there was a call for controlled exploitation of natural forests and
setting up of managed forest reserves as early as in 1910 (Judge 1993). The Forest Act of
1948 targeted the protection of catchment areas and maintenance of vegetation cover
in ecologically fragile areas. In Malawi the Forest Ordinances of 1911,1926,1936,1942
and 1947 had provisions for the protection or conservation of natural forest resources.
Initially, the primary objective of forest management in Malawi was to protect the
ecology through catchment area conservation. However, soon after World War II, the1942
forest ordinance was revised to meet both ecological and economic objectives. This
necessitated the institutional reorganisation of the forestry sector into specialised
departments in the late 1950s (Kachule et al. 1999).

These regulations were largely applicable to the forest estate under government
administration. For example, in Tanzania the law effectively applied to about 30% of the
forests that were gazetted as    reserves, with the remaining 70% essentially under open
access and without legal protection (Kowero 1990; Monela and Ole-Meiludie 1997). In
Mozambique, about 40% of the forest cover was classified by the 1965 forest regulation
as “alienated forest areas” in which forests could be cleared after authorisation
(Nhantumbo and Soto 1999). These areas were largely woodlands and were mainly open
access areas, despite the authorization for-use clause in government documents.

To compound this was the unavailability of sufficient human resources, even for
the government forest reserves. Raumolin (1990) notes that German East Africa was
twice as large as Germany but had only five higher forest officers and fourteen middle-
range officers, making the implementation of the forest conservation acts of 1908 and
1909 ineffective. Nhira et al. (1998) note that forestry extension in Zimbabwe relied on
the goodwill of agricultural extension officers and their administrators, largely because
forestry was very much under-funded. Further, Banks (1981) notes that forestry in African
reserves was relegated to a minor role in the development process and was also
inadequately funded. In Malawi there were very few trained forestry officers. For example,
in 1950 there were 3 professional officers, 8 European foresters and 41 African rangers
(Hailey 1956).

Much as there were efforts to protect or conserve considerable areas of forests
during the colonial period, lack of resources for their effective management continued
to subject the forests to encroachment by increasing populations. Legislation in place
was mainly enforceable on gazetted forest reserves, leaving vast forest areas unprotected
and under open access. Further, the gazetting of forest reserves for conservation or
protective purposes denied local communities access to these resources. In fact, in
some cases people were expelled from such protected areas, and this has in some cases
been a source of conflicts with governments up to the present time. The gazetting
effectively disrupted resource tenure, in the sense that common property became state
or government property and therefore no longer accessible to local people.
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Shared Responsibility for Natural Forest Management
The extent to which the colonial governments involved other stakeholders in forestry
differed from country to country. However, from the very early years of colonial rule
the major players in formal forestry in all the countries were the government and the
private sector. The latter obtained concessions and licenses from the government to
harvest, process, and export forest produce. The active involvement of local communities
was in most cases encouraged only minimally, and it varied very much from country to
country, as the following examples illustrate.

In Tanzania the forest policy of 1953 demanded that all sectors of the economy
from the individual villager to the central government should collectively shoulder the
responsibility of preserving, developing, managing and rationally using forest re-
sources. Apart from participating in fighting wildfires in the forest, there is no evidence
that the local communities received significant government encouragement in the
development and management of natural forest resources.

In Zimbabwe the 1948 Forest Act, which is still in place today, provided for voluntary
self-regulation of forest resources in settler (European) areas, whereas forests in
communal areas (where the majority of the people lived and continue to live) were
controlled and their use regulated. Such regulation offered different capacities for
people to participate in forestry. The Land Apportionment Act of 1930 and the Land
Tenure Act of 1969 had natural resources management and control functions under
chiefs and other traditional leaders (Gondo et al. 1999). However, it is doubtful that
the government provided significant assistance, due to scarcity of forest extension
staff, funding, and low priority accorded to forest resources in the socio-economic
development of native areas.

In Malawi the 1926 forest ordinance provided for the establishment and protection
of village or community forests known as village forest areas. These were under the
control of village headmen. This effort received considerable government sup-port
and by 1946,while the government forest reserves stood at 6866 km2, the village
forests covered 1054 km2, nearly the same as the area under government forest
plantations (1099 km2). Further, training for management of village forest areas was
initiated in 1926 (Kachule et al. 1999).

In Mozambique, the colonial government allowed free access to the resources by
the rural communities without payment of any royalties when the harvested produce
was for their own consumption. However, the same government denied the generation
of monetary benefits for the communities living within and around these natural
resources (Nhantumbo and Soto 1999).

It would appear that it was only in Malawi that the colonial government made
serious efforts to actively encourage natural forest management by local communities.
In Tanzania and Zimbabwe legislation and policies related to the involvement of local
communities in the governance of natural forest resources existed, but they remained
largely on paper and without significant government support.

4.   POST-INDEPENDENCE PERIOD
This period saw the emergence of differences in both political and economic orientations
of these countries. Initially Tanzania, Mozambique and Zimbabwe had socialist policies,
with Mozambique leaning more to Marxism. Tanzania had a homegrown policy called
‘ujamaa’, which largely revolved around the way village life was conducted. Malawi
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adopted a more capitalistic approach. These political leanings notwithstanding, all the
four countries had strongly centralised governments, with different degrees of private
sector involvement in production. Private sector growth was stifled in both Tanzania
and Mozambique through nationalization policies. At independence Zimbabwe inherited
a more developed private sector. Having seen the failures of naionalisation in Tanzania
and Mozambique, Zimbabwe left its private sector intact. These political and economic
orientations largely influenced the development of the countries ’ forestry sectors.

It took considerable time for some of these countries to adjust their forest policies
and accompanying legislation to cater for post-independence needs. Tanzania continued
to operate with the 1953 policy and a 1958 Forest Ordinance (albeit with some
modifications) until 1998 when a new forest policy was adopted. Mozambique adopted
its first forest policy in 1998.Malawi put into place a new forest policy in 1964,two
years after it became independent. Efforts to put into place a new forest policy in
Zimbabwe have been going on for a long time, and a draft forestry policy of 1990
exists, but it has yet to get cabinet endorsement. According to Gwaze and Phiri (undated
draft) the Zimbabwean government is guided in forestry policy matters by the Forest
Act of 1948 that was amended in 1982.

Apparently many other African countries also operated with colonial forestry policies
for many years after independence. For example, Akapelwa (1996) reports that Zambia
continued with a 1960 forest policy until 1991,and further that the 1991 policy was
formulated as a set of instructions to the Zambian forestry department. The policy did
not encourage significant participation of the private sector, local communities or
NGOs in forestry. Bayoumi (1996) reports that Sudan operated with the colonial policy
of 1943 up to 1986,although the country became independent in 1956.However, Namibia
moved fast: at independence in 1990 it did not have a forest policy, but had one
developed by1992 (Siyambango 1996). Likewise, Kenya produced its first post-
independence forest policy in1968, five years after attaining independence (Kojwang
1996).

The post-independence period in most Sub-Saharan African countries is
characterised by two main economic regimes. There is a period when these countries
came under intense pressure from international financial institutions like the World
Bank and the International Monetary Fund to make significant economic reforms that
affected many aspects of life and economic activity. This period is referred to as the
structural adjustment programme (SAP) period. Prior to this period the economies of
these countries operated differently.

4.1 Pre-Structural Adjustment Period
This period was initially characterised by economies that were centrally planned,
with state ownership and/or control of most means of production and distribution.
The role of market forces in allocating resources was very constrained. With the
exception of Malawi, the countries had socialist oriented policies. Much as colonial
forest policies and regulations remained in force for many post-independence years,
macroeconomic and political policies gradually shaped events in forestry. For example,
in Mozambique the ruling political party in 1977,1983 and 1987 issued important
statements that virtually constituted the forest policy goals for the country. The
nationalisation of wood processing industries in Zambia between 1968 and 1990,in
Mozambique in 1977,and in Tanzania in the late 1960s to early 1970s were due to
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political policies not foreseen in the forestry policies and directives of these countries.
Yet these events had very decisive impacts on the development of forestry in these
countries. For example, some of these actions scared away private investment in
forestry, constrained the growth of employment opportunities in the sector, and
curtailed the availability of government funding to the sector as governments were
shoring up loss-making parastatal organisations. Further, political policies, which
encouraged massive movement of people into communal villages in Tanzania, into
settlement and communal areas in Zimbabwe, and into refugee camps in Mozambique
and Malawi precipitated varying degrees of deforestation and forest degradation in
these countries. In Mozambique the government abolished customary authority after
independence (Virtanen 1999). This might have reduced the role of traditional or
local structures in regulating natural forest management and use.

Even in Malawi, where a forestry policy was put into place in 1964 (after
independence), Sakanda (1996) notes that it did not provide guidance on the direction
of the sector in that it did not define the pressing issues in the forestry sector and
strategies to address them. In fact there was a deliberate effort by the Malawi
government to expand estate agriculture to the detriment of the forest cover.

The early years of independence brought major changes as national governments
tried to bring immediate positive changes in the lives of their people. In some cases
this resulted in political ambitions overriding economic logic, political policies replacing
sectoral policies, and sectoral policies from other sectors having preference over
forestry sector policies in their own domain. The results were varying levels of
encroachment into forest areas as well as constrained growth of the sector. Further,
forestry policies were not revised immediately after political independence to take
into account the peace-time socio-economic orientations of the national governments.
This was partly due to the fact that the economies of these countries were largely non-
monetised at the time of colonisation. As time passed the pace of monetisation
increased, and this pace was much faster for other sectors, such as agriculture, which
were mainstreamed in government planning. Forests remained insulated from the
monetised economy for far longer and therefore were marginalised not only in economic
terms, but also in terms of policy attention. The lag in commercialisation of the
forestry sector partly explains the apparent supremacy of political and other
macroeconomic policies over written national forestry policies.

Also, during this period the objectives of forestry policies were mainly determined
by what national governments and the political machinery considered appropriate,
and were rarely based on what people wanted as reflected in the market place. Primary
forestry production was wasteful as governments determined prices of such produce
administratively and not on the basis of market forces. Secondary forestry production
was more market oriented, although when governments were in charge, this led to
gross inefficiencies, massive financial losses and bankruptcies. This gave way to
privatisation of wood processing during the SAP period.

4.2 Structural adjustment period
This period witnessed major changes both on the political and economic fronts. The
implementation of economic reforms, mostly known as structural adjustment
programmes  (SAPs) and backed by foreign financial institutions, started in Malawi,
Tanzania, Mozambique and Zimbabwe in 1980,1986,1987and 1991 respectively. These
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reforms place emphasis on a number of things, including increasing private sector
involvement in the national economy, trade liberalisation, and reduction in fiscal deficit.

These policies demanded major re-orientations in the environment in which
economic activities operated. The countries gradually shifted from the pre-SAP centrally
planned economies to decentralized economies that were increasingly becoming market
oriented.

On the political front, this period also witnessed significant achievements in
democratisation in these countries, with increased emphasis on people ’s participation
in decision-making. This process has precipitated, in some countries, significant
diversion of resources necessary for economic development into servicing the political
machinery serving the democratisation process.

In Malawi, it is reported that multi-party political systems contributed significantly
to massive deforestation in some areas. Firstly, in their political campaigns, some
politicians promised land from the protected forest areas if voted into power. When
people voted for pluralistic government, most of the protected forests were heavily
encroached. Secondly, the “freedoms ” granted by the pluralistic system of government
effectively silenced some forestry legislation, e.g. one that provided for strict control
over the use of products from customary land. Firewood and charcoal obtained from
such land are now sold openly without fear, a practice that was previously illegal
(Jumbe et al. 1999).

The SAPs and democratisation have far-reaching consequences for forestry. For
example, the SAPs discourage government monopoly on forestry and promote private
sector development in forestry, including taking over some government responsibilities.
They are also blamed for reduced government spending on the sector. Democratisation
encourages local people to effectively participate in decisions over these resources,
including their ownership and management. These and other things implicit in such
political and economic orientations demanded profound changes in the forestry policies
and legislation inherited from the colonial period and the pre-SAP era. However, these
countries continued for along time to operate in the SAP period with pre-SAP forestry
policies and legislation. Tanzania initiated some amendments to the policy document
in1986, but it was not until 1998 that a new policy emerged. Malawi had a revised
policy in 1996 and a revised forestry act in 1997.The revision process in Mozambique
took six years, yielding the first national forestry policy in 1997.Zimbabwe still continues
to operate on the basis of an amended1948 Forest Act. A 1990 draft forest policy has
yet to obtain cabinet approval.

The revision of the forestry policies and legislation appears to be not so much a
result of the political and SAP policies; rather it seems to reflect developments in
forestry worldwide. A number of planning frameworks emerged even before some of
these countries started implementing SAPs and when pressure for democracy was not
so intense. Such frameworks arose from various demands on the sector, including the
implementation of international agreements and conventions related to forestry, such
as UNCED, Agenda 21,Chapter 11 and Forest Principles, Convention on Biological
Diversity, Convention on Climate Change, Convention to Combat Desertification, and
Convention on International Trade in Endangered Species of wild fauna and flora (CITES).
Moreover, some environmental groups exerted pressure on governments to change
the manner with which forestry business was conducted. Pressure to abandon logging
in some mountainous areas of Tanzania is one such example.
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The planning frameworks that evolved in the region included National Forestry
Action Plans, Forest Master Plans, Forest Sector Policy Reviews, and several others.
These created conditions for revising national forestry policies and legislation or putting
these into place where they did not exist before. The national forestry sectors therefore
responded primarily to these international forestry orientations and less so to SAPs
and democratisation pressures.  The fact that the two sets of forces or influences
were in place at the same time made it possible for the sector to make provisions for
accommodating both the political requirements of democratisation and the economic
demands of the SAPs.

This was in addition to accommodating other requirements implicit in a number
of international agreements and conventions, and those of multiple local stakeholders.
This process created, within the four countries, a state of confusion characterized by
conflicting sector policies and poor coordination (Gondo 1999). Further, the continuing
emergence of new issues that evolve into international agreements and conventions
has precipitated a continued state of planning within the forestry sector that seeks to
accommodate new and emerging trends in forestry and related sectors. This has
considerably strained national institutional capacities and financial resources, as well
as undermined long term planning. The latter is of serious concern for primary forestry
production.

The major features of the present forestry policies that emerged from this process
are discussed below.

4.2.1 Decentralisation and tenurial arrangements for managing forest
resources

Even before the above forces acted on forestry, several central governments were
already on the path of decentralising the administration of forest resources through
delegation of authority and responsibilities to local governments. The local governments
had their own policies and priorities, which at times conflicted with central government

Loading Brachystegia logs on lorry for the mines in Zambia  (Photo: G.Kowero)



179G. Kowero,  A.S. Kaoneka, I. Nhantumbo, P. Gondo and C.B.L. Jumbe

policies on forestry. Further, the administrative structures for central and local government
forestry were in some countries in different ministries and without effective
coordination. This decentralisation was largely a reorganisation of forestry administration
within the government machinery, and it rarely extended to involving stakeholders
outside government.

However, present day forestry policies give considerable emphasis to the
decentralisation of forest ownership and management to sectors outside government.
The process is now being pushed forward to effectively involve local communities and
the private sector. The policies include strategy statements, of varying clarity and
emphasis across countries, on how governments intend to actively promote this. A
few examples are given below as illustration. The forestry policy of Malawi emphasises,
among other things, the need for:

• “Establishing appropriate incentives that will promote community based
conservation and a sustainable utilization of the forestry resources as a means
of alleviating poverty, including on-farm trees and fostering the growing of trees
by all sections of the community to achieve sustainable efficiency of wood and
forest derived products;

• Establishing a framework for community ownership and management of customary
land forest resources on the basis of management plans agreed with government,
and provides for community participation in co-management of forest reserves
” (GoM 1996).

The corresponding statement from the forest policy of Tanzania with respect to
involving the private sector and local communities in managing central and local
government forest resources states:” To enable participation of all stakeholders in
forest management and conservation, joint management agreements, with appropriate
user rights and benefits will be established. The agreements will be between the
central government, specialised executive agencies, private sector or local
governments, as appropriate in each case, and   organised local communities or other
organisations of people living adjacent to the forest ” (URT 1998). The policy therefore
provides for establishment, ownership and management of central and local government
forest reserves, forests on public lands (non-reserved forestland), and private and
community forests. On community forestry the policy states: “Farmers will be entitled
to have owner rights of indigenous species including reserved species and not only
planted exotic ones. Village forest reserves will be managed by the village governments
or other entities designated by village governments for this purpose, such as NGOs,
user groups, associations,…” (ibid.).

In Mozambique the participation of rural communities in integrated management
of natural forests and fire is seen as an important social policy objective. It represents
a departure from an earlier emphasis on participatory reforestation and afforestation
programmes. In Zimbabwe, a policy review in 1991 made a number of recommendations
on community managed forests, some of which encourage sustainable management
and utilisation of indigenous woodlands by local communities (McNamara 1993).

In all these countries there are directives giving ownership, authority and
management of natural forest resources and trees to local communities. However, it
is only in Malawi that such a practice received much support during the colonial period,
died later, and emerged again recently. Governments are also clearly encouraging
partnerships with other stakeholders in natural forest management. In the reviewed



180 FOREST POLICIES IN MALAWI, MOZAMBIQUE, TANZANIA AND ZIMBABWE

policies the roles and responsibilities of the main stakeholders in policy implementation
are very clear. The main stakeholders identified include government, local communities,
the private sector, NGOs, and the international community. The main formal
stakeholders during the colonial era were government and the private sector. The
present forestry policies are therefore more inclusive of both national and international
interests.

However, in all these countries central governments and local communities will
continue, for the foreseeable future, to be the main stakeholders in forestry.
Governments shall continue to be custodians of forestry policy; consequently, they will
be interested in seeing how the whole sector develops. Further, governments, NGOs,
and the international community shall continue to safeguard the sustained availability
of public goods and services from the sector. The profit-oriented private sector is
unlikely to invest in these areas in the near future. The concern of the private sector
should be how to conduct its operation so that the availability of these public goods
and services is not jeopardised. However, the major areas for private sector
participation will continue to be in plantation forestry, industrial wood processing, and
trade in forest products. Private sector and local community investment in research
and training will continue to be minimal, leaving these areas largely in the domain of
governments and the international community. NGOs and governments will continue
to feature strongly in extension. Therefore, each of these stakeholders has a particular
niche in forestry. The challenge is how to coordinate all these efforts for maximum
impact.

4.2.2 Enabling environment for policy implementation
The policies contain statements on how an enabling environment for implementation
should be realised. Some of the considerations include enactment of laws/regulations
where necessary, provision of extension, financial and information incentives,
partnership in management and conferring of ownership and other rights on trees and
forests.

The bulk of the strategies to be employed aim to “encourage ” and “promote ”
certain practices and initiatives. However, compared to past policies many present-
day strategies are much more specific on how to go about promoting and encouraging.
For example, the Tanzanian forest policy states:

• “An enabling environment for private sector involvement in forestry will be
created. This involves clear ownership and tenure rights, information on forest
resources and raw material, financial incentives and credit facilities, improved
access to markets and marketing of products as well as effective training and
extension.

• The legal framework for promotion of private and community-based ownership
of forests and trees will be established ” (URT 1998).

The Malawi forest policy has the following example strategies:
• “Establish a Fund to support local community forestry activities.
• Prepare and regularly update management plans for all timber plantations and

key fuelwood/pole plantations, outline management plans for key forest reserves
and model plans for representative Village Forest Areas (VFAs).

• Ensure that the VNRMCs (Village Natural Resources Management Committees)
are entrusted with the responsibility to collect funds from sale of produce from
customary land ” (GoM 1996).
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The Mozambican forestry policy emphasises certification of forestry products as
one way of managing the resource sustainably. It further states that forest exploitation
has to be based mainly on long-term concessions, but allowing for fewer short-term
licenses, both of which have to be guided by sustainable management plans.

The creation of this enabling environment will require considerable human, material
and financial resources, as well as active support by central governments and other
stakeholders.

4.2.3 Gender considerations
Unlike previous ones, some of the present policies are very specific on gender issues.
This is a significant departure from the past in that the role of women in forestry is
acknowledged and their participation encouraged. However, clarity of emphasis on
women differs from country to country. For example, some of the Tanzanian policy
directives on women state:

• “Extension on agroforestry practices will be gender sensitive and women ’s
preferences on species selection will be given due consideration.

• Clearly defined forest land and tenure rights will be instituted for local
communities, including both men and women.

• Women ’s involvement in forestry activities will be promoted ” (URT 1998).
In Malawi, the policy has a section on gender that seeks to involve women in all

forestry activities from growing of trees to harvesting, processing, and marketing.
Further, the policy aims at developing various strategies pursuant to this, including to
“ensure that women in the Forestry Department are offered access to equal
opportunities for promotion, training and career development ” (GoM 1996).

Unlike the Tanzanian forestry policy, the Malawi one considers in greater depth
the involvement of women in all sections of the forestry sector.

Firewood collection from miombo woodlands (Photo: G. Kowero)
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4.2.4 Regional and global concerns
National governments honour various bilateral and international agreements and
conventions to which they are signatories. Although no specific mention is made of
many of these conventions and agreements in the policy objectives and strategies,
the thrust of the policies largely conforms to the requirements of these agreements.
An example is the Tanzanian forest policy statement that “Internal trade and exports
of forest produce, excluding those regulated by international agreements of which
Tanzania is a party, will be promoted ” (URT 1998).

According to Gondo (1999), the focus of these conventions and international
agreements is on new and additional financial resources, technology transfer, loss of
biological diversity, poverty alleviation, and provision of frameworks for international
cooperation. The countries in the southern African region have had varied experiences
with these conventions and agreements. There have been poor in-country consultations
on the conventions. Further, the countries have small delegations to and inconsistent
representation in international dialogues on the conventions. As a result, the region
has exerted little influence on the outcomes of these dialogues. Also, the implementation
of the conventions requires significant human and financial resources, largely be-
yond the means of these countries. Some conventions, whilst recognising the
sovereignty of states, violate this principle on the grounds of global significance and
weight given to consumer countries (ibid.).

Despite these shortcomings, the countries in the region have made notable progress
in implementing these conventions and international agreements. For example, the
Convention on Biological Diversity (CBD) can be credited with the development of best
practices and the dissemination of lessons for dealing with the global problem of alien
species that threaten biological diversity in Kenya, Malawi and South Africa.
Furthermore, important projects in the region are being implemented under the
umbrella of CBD, including the Lake Malawi/Nyasa Biodiversity Conservation and the
SADC Regional Biodiversity Programme. The Convention on International Trade in
Endangered Species (CITES) can be credited with the development of strong institutions
for implementing its mandate, improving legislation and enforcement mechanisms on
some aspects of the convention, promoting strong institutional linkages between law
enforcement and management institutions, and improving cooperation between
countries with common resources. The International Tropical Timber Agreement (ITTA)
is not subscribed to by many countries in the region, but it has benefited the region in
terms of assistance in developing criteria, indicators and other guidelines for sustainable
forest management, as well as through technical support and capacity building (Gondo
1999).

4.2.5 Emerging/new areas and issues
Current policies address new or emerging areas like eco-tourism, environmental impact
assessment, transparency in forestry dealings, and criteria and indicators for sustainable
forest management. They also give more emphasis to areas previously treated lightly,
such as forestry extension, agroforestry, research and training, inter-sectoral linkages,
and broader financing mechanisms for the sector. With respect to the latter, for example,
some strategies outlined in the Malawi forest policy aim to:

• “Reduce dependence on government budget by maximising use of existing
international arrangements that provide financial support to national forestry
activities of global significance.
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• Facilitate the institution of arrangements that enable revenues from economic
forest-dependent activities outside forestry, such as water supply and
hydroelectric power generation to be used to enhance the protective and in-
direct economic functions of forests ” (GoM 1996).

With respect to ecotourism, the Tanzanian forest policy sates “… Private sector
and community involvement in developing eco-tourism products and services such as
lodges, trails and guided tours, will be promoted. Linkages and co-operation with
other sectors involved in wildlife based tourism development will be promoted.
Establishment of an appropriate legal framework to regulate ecotourism in forest
areas will be developed in the context of the tourism and other appropriate legislation
” (URT 1998).

There are many other examples illustrating the shift in focus and emphasis of
current policies, together with the clarity of policy objectives and corresponding
strategies on many issues that never featured in or were treated lightly by previous
policies. In this manner the current policies not only cater fora significantly greater
number of stakeholders, but also take on many new issues that in the past did not
constitute the portfolio of the forestry sector.

5.   CONCLUSIONS
In both the lusophone and the anglophone countries discussed in this paper, the following
generalities emerge:

(i)There have always been intentions or objectives for managing and using forest
resources in many local communities, as well as recognised and respected authority
and means for operationalising such intentions.

(ii) The forestry sector has, in many cases, lagged behind other sectors in revising
its policies and legislation to respond to many socio-economic and political
developments. Policies driving such developments have for quite some time taken
precedence over forestry policies with far-reaching consequences on forestry. This is
in agreement with the initial hypothesis.

(iii) Recent policy revisions appear to be largely attributed to global shifts in
environmental thinking and in the way forestry business is conducted, and less so in
response to internal or national political and socio-economic policies. Again this partly
alludes to the initial hypothesis.

(iv) Current policies demonstrate a very clear shift in emphasis from previous
ones.

Significant shifts are from:
• emphasis on management of plantations of exotic tree species to one on better

management of natural forests;
• centralised forest ownership and management to decentralised, devolved and

joint management and ownership;
• forestry practice revolving around tree and forest management to forestry as

rural development or as integrated land management;
• a heavily service-oriented forestry practice to sustainable profitable forestry;
• heavy emphasis on exports of industrial roundwood to increased emphasis on

meeting a myriad of domestic socio-economic and ecological needs;
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• forestry as largely a male activity to one that effectively incorporates women as
partners;

• a very localised or national focus to a much broader one that even considers
sustained production of international public goods;

• policies that were out of tune with political and socio-economic realities of the
time to ones that are in tandem with prevailing circumstances;

• intra-sector oriented policies to ones involving or embracing many relevant sectors
of the economy;

• a diffused or unclear environment for policy implementation to an enabling one
that is very clear on many strategies to employ. The strategies include financial
incentives, legal provisions, empowerment, rights, roles and responsibilities
for major stakeholders.

(v) Many forestry sectors have and continue to accommodate various international
agreements and conventions in their policies and plans. Donors and foreign lending
institutions continue to support the sector, but they have different approaches to forestry.
These developments have precipitated a situation whereby some forestry departments/
services have been caught in a loop of continued planning to suit these demands. The
consequences include a strain on both human and other resources necessary for
implementing the forestry plans, continued confusion in the sector brought about by
these demands, and the loss of a long-term planning horizon in forestry.

The successful implementation of these conventions and other international
agreements alongside national forestry plans requires that the following be addressed:

• harmonisation of relevant policies and legislation;
• development of an institutional framework with clearly defined responsibilities,

procedures and accountability;
• development of clear mechanisms for consultation and stakeholder participation;
• development and mobilisation of qualified human resources;
• development and mobilisation of financial resources;
• establishment of systems for information generation and dissemination.
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Policies and gender relationships and
roles in the miombo woodland region
of Southern Africa

M. Chitiga and N. Nemarundwe

ABSTRACT
Government policies may have indirect or direct effects on the environment as well as
on various natural resource users. These effects may be different for men and women
given that these two gender groups are essentially involved in different activities and
are found in different proportions in the rural areas where the majority of the population
depend on miombo woodlands for their livelihoods. This paper uses Malawi, Mozambique,
Tanzania and Zimbabwe as case studies to bring out the linkages that exist between
policies and gender in the management of miombo woodlands. The analysis of the
paper brings to light that some policies have differential impact on men and women
and that because women, as opposed to men, are ill-equipped to benefit from most
policies, they tend to be left out of the benefits from policies. This may mean that
women increase their reliance on forests as a way to augment their incomes. This may
result in the mismanagement of forests. The paper further notes that women are
constrained from effectively making decisions on issues of access to and control over
natural resources. This is mainly because of the way women are viewed by society and
because of the low positions they occupy in different institutions. This treatment of
women means that they may not fully participate in NRM programmes whose aim is to
decentralize control and management of natural resources to rural communities. As a
result, failure to consider this gender difference may mean that miombo woodlands
together with other natural resources may continue to be mismanaged.

Key words: gender, policies, miombo woodlands, decentralisation and institutions.
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1. INTRODUCTION
Many government policies do not incorporate any environmental objectives when
designed but at implementation they may have unintended direct and /or indirect
effects on the environment. Such effects may have different impacts on different
people depending on, among other things, their gender. The 1995 World Summit on
development called for the provision to women of equal access to productive resources
in addition to strengthening their capacities to control resources in their own right.
This call was made partly due to the realization that the roles of policies and institutions
in determining people’s choices and lives may have significant differences between
men and women. In relation to forestry management, policy and institutions affect
people differently, for example according to how the following questions are answered:

• Do different groups value resources differently?
• What are the roles and responsibilities of the different groups regarding forest

management?
• Who controls access to resources and who makes decisions about them?
• Who benefits from each activity or enterprise and who bears any associated

costs?
• How do relationships and roles influence the decision making of the group regarding

resources?

If the reactions of males and females are different, we can expect that the answers
to the questions above depend on, among other things, gender.

Since the colonial period there has been a wide range of policies and programmes
that have been implemented and which have affected households and their use of
forest products. It may be misleading to evaluate the impact of policies on a country’s
people under the assumption that they are gender neutral.

The last two decades have witnessed a “paradigm shift” in conservation and natural
resource management (NRM) away from costly state-centered control towards approaches
in which local people play a much more active role (Shackleton  et al. 2001; Kajembe
et al. 2001). Coinciding with the mainstreaming of participatory approaches in
development theory and practice, there has been a policy shift to advocate that local
resource users and their organizations play a much more active role in the protection
and management of land and other natural resources (Shackleton and Campbell 2001).
Concomitant and complementary to this was the recognition that state control has been
largely unsuccessful, costly and financially unsustainable requiring a new decentralized
approach to local level resource management. These reforms purportedly aim to increase
resource user participation in NRM decisions and benefits through the transfer of
management authority to local level organizations.  Studies that have been done to test
the degree of the power shift and decision making to the communities (for example,
Goebel 1998; Meinzen-Dick and Zwarteveen 2001, Nabane 1997) show that such power
and decision making has generally shifted to men and rarely to women.

The women and environment literature highlights that women have stronger links
with the environment than men, yet, despite their strong links, women do not control
land and related natural resources such as forests (Shiva 1988). Allocation, occupation
and use of communal lands is generally done through government selected bodies such
as Rural District Councils in Zimbabwe, which grant occupation according to customary
law where an adult married man is allocated land for use by him and his family. Thus,
women only have access to land and related natural resources through their spouses or
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male relatives (Chipika et al. 1998). Even for Malawi where some areas have matrilineal
systems, Kachule et al. (1999) report that, overall, women have limited access to and
control over productive assets and social services. Cromwell (1992) reports that female-
headed households in Malawi are clustered on the smallest holdings of land and they
tend to be the ones who cannot meet their food needs. This is despite the fact that
they have a central role to play in various sectors of the economy including agriculture.
Thus women are alienated from controlling land and other natural resources because
their access is secondary while that of men is primary, with only a few exceptions. This
may have an impact on the way men and women manage natural resources in communal
areas.

In Africa more has been written on women and agriculture than on women and
forestry. However, of late, the contribution of women and men as distinct social groups
in the forestry sector is increasingly being recognized (Nyoni 1989). The role of women
has received special attention because more women than men collect and use a variety
of forest products (Fortmann and Bruce 1993; Fortmann and Nabane 1992). Women are
more heavily involved and dependent on woodland products than men. Fortmann and
Bruce (1993) observe that there is often a clear division of the use of trees and tree
products according to gender.  Fortmann and Nabane (1992) argue that women have the
major (often, sole) responsibility for providing the household with tree products such
as fuelwood, fodder and food. As a result, both they and their households suffer when
they lose access to the trees that provide these products. Therefore failure to consider
gender is especially distorting in Africa where women and men in the same household
may use natural resources in separate production systems and with different strategies.

This paper looks at four southern African countries, namely, Malawi, Mozambique,
Tanzania, and Zimbabwe to explore whether there are any gender1  related impacts of
policies and programmes related to forestry. It examines three kinds of policies and
programmes namely,

• Macro-economic policies,
• Sectoral policies and
• Decentralisation policies.

The subject matter of this paper is quite complex.  Not only is there no consensus
but there is also little and scattered knowledge on the impacts of policies on the
environment including forests in the southern African region. There is also little known
about the differences or similarities in the impacts of policies and institutions on
management of miombo woodland along gender lines. Thus, it is important to emphasize
that the paper aims to examine the potential linkages that exist and to highlight the
relevance of gender considerations in forest management.

The rest of the paper is arranged as follows: section two gives a brief background
of the study countries. This section discusses the role and situation of women as opposed
to that of men in addition to a brief economic background of the countries. In section
three the paper discusses possible impacts of macroeconomic and sectoral policies on
gender in the management of miombo woodlands. In section four the discussion is on
the impact of decentralisation policies and programmes on gender and how this might
affect the management of woodlands.  Section five summarizes the main ideas raised
in the paper.
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Table1. Miombo ecoregion proportion and population in the countries under study (1997)

Country Ecoregion as percent Ecoregion population as
of total country area percent of country population

Malawi 75 51.7

Mozambique 80 47.8

Tanzania 48 30.6

Zimbabwe 90 57.5

Source: Byers (2001).

2.  BACKGROUND TO THE STUDY COUNTRIES

2.1 The roles of males and females in rural households
In Malawi, Mozambique, Tanzania and Zimbabwe, the majority of the population lives
in rural areas. Women make up a larger proportion of the rural population and rural poor
than men. In Malawi 52% of the population are women, 93% of whom are in rural areas.
Sixty-five percent of Zimbabweans live in communal areas, and of these, 85% are
women. More than half the population of Mozambique is made up of women (51.4%)
and 80% of these live in rural areas. In Tanzania 68% of the population lives in rural
areas, of which more than half are women (Byers 2001). In all four countries, there is
empirical evidence that men and women in rural areas are essentially engaged in different
activities and have different responsibilities. For instance, in Malawi, males are usually
preoccupied with non-farm activities such as fishing, trading, casual work and own
businesses as well as socializing. Women are concerned with taking care of the family
and house including fuelwood gathering (Carr 1991). Women in Zimbabwe contribute
about 70% of the agricultural labor force yet they very rarely control land for agriculture.
This has caused women to be left out in programmes that may benefit the agricultural
sector as well as the environment (Carr 1991). In Tanzania, Monela et al (2000), report
that although men and women work together on the fields, women have an extra load
of crops that men are not involved in. As a result, women are more involved in agriculture
than men.

2.2 Overview of the countries
The four countries selected for the study are host to the miombo woodlands, on which
the majority of the rural population depends. The miombo and other woodlands
ecoregion extends2  for approximately 3.6 million km2 (Byers 2001). This ecoregion
extends from the Angolan escarpment in the west to the coastal woodlands and the
forests of Mozambique and Tanzania in the east. To the west and southwest it is bounded
by Kalahari Acacia woodlands in Namibia and Botswana and to the south by Highveld
grassland and mixed Acacia Woodlands in South Africa. The northern boundary is the
moist evergreen forest of the Congo Basin and the dry Acacia Commiphora bushland of
Tanzania on the northeast (Byers 2001). Miombo woodlands are the most extensive
woodlands in the countries of the study as shown in Table 1. Furthermore, for all the
countries except Tanzania, where the ecoregion coverage is substantially lower than in
the other three countries, the population living in the ecoregion is close to half the
total national population. Most of the woodlands, as can be expected, are found in the
rural areas where the majority of women live.
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Campbell (1996) estimated that in 1990, 40 million people lived in areas covered
by or previously covered by miombo woodlands and that another 15 million urban
dwellers relied on miombo wood or charcoal as a source of energy. The woodlands
provide a range of products from medicines to food to building materials to fuel and
agricultural support. They are used for other physical needs as well as for spiritual
purposes. They also contribute to the quality and quantity of the water in these areas
and to the global climate. Thus, the miombo woodlands are central to people’s lives
making their sustainable management and use of paramount importance. It is in such a
context that it is important to understand the differential gender impacts, if any, of
policies and programmes, on the management of these woodlands.

The study countries, with the exception of Zimbabwe, are generally ranked within
the very poor category of countries within the region as shown by the high human
poverty indices in Table 2. These statistics have changed substantially in some of these
countries in the recent past. For example, Mozambique has exhibited much higher
economic growth rates, Tanzania has reduced its inflation rate from 34% in the mid
1990s to about 5% per year, the inflation rate in Zimbabwe has grown to about 116% in
early 2002 while the parallel exchange rate for the local currency to US dollar is about
six times the official rate. Malawi has also experienced a tremendous erosion of its
local currency.

Table 2. Gross Domestic Product (GDP), per capita incomes and human poverty index

Country Average Annual Per Capita Human Poverty index
GDP growth rate % US$, 1997 %Value, 1997
1988-1997

Malawi 3.5 169 47.7

Mozambique 4.2 126 48.5

Tanzania 2.8 160 39.8

Zimbabwe 2.5 705 25.2

Source: UNDP/ UNEP/ World Bank/ WRI, 2000, UNDP/SADC/SAPES, 1998.

Since the poor are more reliant on natural resources than the rich in rural areas
(Bradley and Dewees 1993), this may imply that reliance on natural resources is most
likely significant in these countries. Furthermore, as pointed out earlier, most of the
rural population consists of women and we may expect that there are likely to be more
females relying directly on woodland resources than males. Also in many countries and
in Zimbabwe in particular, as reported by Tichagwa (1998), the proportion of women
falling in the low-income category is greater than that of men.

The countries are characterized by dependency on production of a small range of
primary commodities. In most cases each country has traditionally been dependent on
the export of a single commodity, i.e., tobacco for Zimbabwe and Malawi, coffee for
Tanzania and fish & shrimps for Mozambique. The industrial and agricultural sectors still
bear the characteristics of the colonial era as post-independence policies have largely
failed to reconstruct and transform these economies (UNDP/SADC/SAPES, 1998).
Agriculture contributes on average 34% of Southern Africa’s gross domestic product,
employs 80% of the total labor force, the majority of whom are women, and accounts
for about 26% of the raw materials to industry (SADC 1996). Cash cropping in the
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Southern African region accounts for at least 60% of export earnings (Byers 2001). Hence,
agriculture promotes growth in its own right and in the manufacturing sector. The
importance of agriculture, which is inversely related to the survival of natural forests,
suggests that it is important to further investigate the sustainable management of these
natural resources in these four countries.

3. POLICY IMPACTS

3.1 Macroeconomic policies

3.1.1 Colonial period
The main policy thrust of the colonial governments was in favor of minority white
settlers. Economic policies contributed to overvaluation of national currencies on foreign
exchange markets. In addition, tariffs and quotas on trade that protected some favoured
domestic sectors were put in place. Other policies of the time resulted in encouraging
or forcing African males to seek urban employment. As a result, most women were left
to look after the rural home and to take care of agriculture in their rural areas (Tichagwa
1998). Women were therefore more likely to be in touch with natural resources than
men. Most of the policies had no deliberate recognition of the welfare of this group of
farmers.

3.1.2 Post- colonial period
At independence, most countries inherited social, political and economic inequalities
between the white settlers and the local people due to colonial policies. The new native
governments sought to redress these as well as to promote economic growth. Thus, most
post independence macro policies implied growth with equity3 , for example through the
National Development Plans of Zimbabwe, the 1978 National Rural Development Programme
(NRDP) of Malawi and the 1967 Arusha Declaration of Tanzania. Governments borrowed
heavily both locally and abroad in order to not only repair the damage to infrastructure
caused by wars or conflict in the colonial periods but to also cater for the large group of
poor Africans at independence. Most prices were either state controlled or managed,
including interest rates and currency exchange rates. Basic goods, and basic social services
were heavily subsidized. Governments were forced to increase public sector employment
in order to accommodate the increasing numbers of school leavers (Duncan and Howell
1992). Policy making was thus highly centralised, (Bagachwa et al. 1995). These needs,
which implied increased government spending, were a main feature of the internal policy
weakness of these countries.

Countries faced many problems for several years after these expansionist policies
were implemented. These included huge balance of trade deficits and debt burdens, high
interest rates, high inflation and high unemployment, all of which combined to   increase
poverty (UNDP/UNEP/World Bank/WRI, 2000).  For instance, in the early eighties, 60% of
Tanzanians lived below the poverty line and the majority of those lived in rural areas
(Bagachwa et al. 1995). As poverty increased, we can expect that the rural poor, the
majority of whom are women, would have been forced to rely excessively on forest
resources. Bagachwa et al. (1995) report that for Tanzania during this pre economic
reform period, the natural resource base was coming under threat because of continued
clearing for agriculture and an alarmingly increasing demand for firewood. Countries
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were then forced to make a complete turnaround in policy orientation by structurally
adjusting their economies.

3.1.3 Reform period
The policies pursued in post independence, ostensibly to redress the imbalances of the
colonial periods landed most of these countries in macroeconomic crises. As a result there
was intense pressure from international financial institutions for economic reforms, away
from centrally planned economies towards more market-oriented nations. Much has been
written about the impact of countrywide reform policies on the environment and on society.
Most of these studies note that a primary problem is to establish the nature of the links
between the economy and the way it responds to structural adjustment, and the specific
micro-economy in which rural people operate. In this paper, the same problem is noted
together with an additional one of generalizing over several countries. However, there
appear to be some fairly well established stylized aims, instruments to employ and results
of macroeconomic policies of adjustment in these countries. All these hold potential for
influencing the use and condition of natural forest resources, as well as affecting men and
women differently and possibly reshaping their roles.

The broad aims of structural adjustment policies (SAPs) are:
• To bring about equilibrium or manageable deficits in the fiscal budget and the

balance of payments,
• To reallocate domestic resources to the more productive sectors,
• To reduce the role of the state in commercial and productive activities and
• To promote the private sector and the role of market forces (Duncan and Howell

1992).

The range of instruments normally used to achieve these goals is:
• Liberalization of foreign trade, with tariffs generally replacing quantitative

restrictions on imports and with attempts to provide incentives for exports, via
for example, devaluations,

• Monetary restraint, implying also increasing interest rates,
• Lowering or removal of subsidies,
• Reducing reliance on administered prices, including also foreign currency,
• The reform of public enterprises and
• Privatization of some state-owned enterprises (Duncan and Howell 1992).

As governments restructured their budgets in order to reduce budget deficits,
they were forced to reduce expenditure. The reduction in government expenditure
has meant reductions in the resources available for the provision of economic and
social infrastructure. Reductions occurred in many spheres such as in health and
education, in production sectors like agriculture and in production factors like labour.
This had adverse effects on the poor and in particular their children. Chisanga (1990)
reports that in many African countries, women and children, especially girl children,
carried a disproportionate share of the costs in cuts in government spending on
education. Chisvo and Munro (1994) also arrive at a similar conclusion for Zimbabwe.
Girls are withdrawn from schools in order to use the scarce resources on the boy
child. These authors further argue that female illiteracy rates are likely to increase
due to cuts in government expenditure, limiting women’s potential to earn formal
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sector wages and forcing them to be more reliant on the land and other natural
resources than men. Also since women and children are intensive users of health
services they tend to suffer more than men as health fees increase (Chisanga 1990).
As mentioned earlier, women are more preoccupied with child rearing than men, and
therefore these adverse effects on children would also be mainly borne by women.
Such policies could be expected to have led women into exploring ways to increase
their income sources, with one potential avenue being increased reliance on forests
where available (through, for example, extending area for agriculture, and selling
firewood) and other natural resources.

In order to reduce expenditure, some governments were forced to retrench civil
servants, and this led to reduced incomes and remittances to rural areas, thereby adversely
affecting rural people dependent on remittances. Evidence exists that female-headed
households, compared to those headed by males, are more reliant on remittances as a
source of income in rural areas (World Bank 1996). Upon loss of this source women are
expected to look for alternative sources of income (Chisanga 1990), and these are likely
to include further use of natural resources. In addition, the retrenchments have
encouraged significant urban to rural migration and encroachment on natural forest
resources by these new and poor farmers. The retrenchments have also led to a booming
informal sector and wood products are some of the most important of informal sector
goods. Most directly affected were those previously employed in the formal sectors, the
majority of whom were men. The fiscal policies thus had the potential to lead to conditions
that might have caused overexploitation of natural resources, by both men and women,
especially in rural areas where the majority of the poor are found.

The policy of currency devaluation is meant to raise the price of imports and increase
consumption of locally produced goods at the expense of imported items. Devaluation is
also meant to promote exports. The effects of these are to correct the trade imbalance.
However, in the countries that have to import goods needed in the production process,
such as the ones in this study, devaluation had the overall impact of raising virtually all
prices in the economy (see, for example, Chipika et al. 1998). Rising inflation began to
erode the rising nominal producer prices leading to falling real producer prices even in
the face of devaluations (Bagachwa et al. 1995). Since women are in general dependent
on fixed housekeeping allowances from their husbands, they suffered most in the face of
rising prices. They found themselves trying to raise extra income through other activities
(Chisanga 1990). Such activities include harvesting and trade in forest products. Bradley
and Dewees (1993) report that surveys carried out in parts of Zimbabwe showed that
one primary advantage of wood-related income generation activities is that they can be
used to reduce risk in times of income scarcity, thus serving as safety nets.

The liberalization of prices and trade meant moving away from controls and regulation
to a more market oriented approach. Together with the tight monetary policy implemented
during adjustment, one impact of these liberalization policies was to increase interest
rates, thereby benefiting savers and disadvantaging borrowers. Rural poor people are not
savers and thus did not benefit from rising interest rates. Poor women in rural areas have
very limited access to credit and this increase in the cost of borrowing made the situation
worse (Chisanga 1990), even if borrowing was from the formal financial sector. Without
credit, women could not fully take advantage of the market’s encouragement to grow
export crops and thus enhance their incomes. Yet, in the face of increasing hardships,
the need to enhance incomes is greatest. Most probably women increased their reliance
on the “free” natural resources under such circumstances.
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It thus seems that throughout the history of these countries, the very poorest
were seldom the target of macro policies that operated mainly in the framework of
free markets, in which the poor have little capacity to participate. The rural poor
therefore rarely benefited from the SAPs and often suffered from the unintended effects
of these policies. Since this is the group in which most women are found we can infer
that women have generally been left to rely on several extra means, mainly natural
resource based, to enhance their incomes. It is likely that such uncontrolled exploitation
could lead to rapid degradation/deforestation in addition to other negative
environmental problems.

3.2 Sectoral policies and political influences

3.2.1 Colonial period
Major disturbances in lifestyles and management of resources occurred during the colonial
period. Land was appropriated by settlers for purposes of agricultural production. The
state also appropriated land for establishment of public amenities such as national parks
and forest reserves. These two measures physically reduced the amount of land available
for agricultural and non-agricultural use by the rural communities, as well as access to
natural resources found in them. Overcrowding in the native reserves began as human
and animal populations increased on confined lands that were largely of low fertility.
This period marked the beginning of disruption of common property regimes. Lack of
property rights and the prevalence of open access to land have also been cited as
potential causes of mismanagement of natural resources, including forests (Sparr 1994).
Campbell et al. (1993) report that much of the deforestation in Zimbabwe took place
during this period because of new settlement and colonial land use policies, among
other reasons.

The movement of people into small and confined areas to give way for large scale
agriculture by the settlers led to agriculture being divided into smallholder and large-
scale or estate plantations. This division has largely persisted to this day in most of the
countries under study. This division also influenced the way sectoral policies were
formulated and thus, there was a well-defined symmetry for policies in these two
sectors. The large-scale agricultural sector was favored in terms of policies for research,
marketing, credit availability, infrastructure development, macroeconomic policies to
promote trade, pricing, etc. Land policies allowed large-scale farmers to own or have
rights to land, water and forests but not the small-scale farmers. The small-scale sector
was largely ignored, and yet, it was the sector in which the majority and the poorest
lived and in which the potential for natural resource degradation was greatest because
of overcrowding in the communal areas following land expropriation by the colonial
government. The result could have been further pressure on forests and their products
especially from those who could not secure formal employment, that is, mainly women.

Some sectoral policies for forestry protection were put in place during these periods.
Boundaries were put between local communities and natural forest resources thereby
restricting shifting cultivation (Kowero et al. 2001). There was a set of rules, laws,
regulations, acts and ordinances that were to set the direction of the use of resources.
Legislation on protected forests was limited to government forest reserves leaving
most of the forest areas as public lands (open access). Policies on environmental resources
were not intended to be operative in communal areas of Zimbabwe because these
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Table 3. Agricultural cropland in the study countries

Country Total Hectares (000) Hectares per 1000 people
1987 1997 1987 1997

Malawi 1 610 1 710 199 170

Mozambique 3 090 3 180 225 172

Tanzania 3 501 4 000 151 127

Zimbabwe 2 814 3 210 313 286

Source: UNDP/UNEP/World Bank/WRI 2000.

areas were meant to be a reserve for cheap labor (Katerere et al. 1993). Thus, there
was no policy concern for protecting and preventing damage to the forests in the rural
areas. The large-scale forced movement of populations also weakened and in some
cases removed indigenous management mechanisms and cut many links between people
and their land. As a result of lack of clear management laws, these forests were easily
and freely available to the rural poor. Since firewood was the major product for rural
dwellers and culturally women collect firewood, women and children interacted with
these resources more than men. In addition to firewood collection, women and children
also collected wild vegetables, fruit, mushrooms, fibre, leaf litter for manure and
elderly women also participated in performing traditional rituals such as rainmaking
ceremonies. Men had relatively limited interactions with these resources. Their forest-
related activities included principally employment in industrial forestry where it existed,
collecting honey, hunting wild game, and performing various rituals.

3.2.2 Post colonial period
At independence, the countries under study pursued different sectoral policies guided
by different political philosophies. Mozambique leaned towards Marxist policies, Tanzania
had a homegrown Ujamaa policy, and Malawi was more on a capitalistic path. Zimbabwe
practiced socialism in some spheres such as in price controls and land reform policies
but practiced capitalism in others such as in leaving the private sector intact. In practice,
conservation policies were directed towards large-scale and commercial sectors, and
most countries maintained the land policies of the colonial period. The governments
did not redress the issue of land redistribution to any significant measure and as such,
the structure in the colonial periods was maintained. By and large, the amount of land
under cropping has remained stable over the eighties and nineties with the exception
of Tanzania and Zimbabwe as shown in Table 3. The land on which rural people were
operating continued to shrink and get eroded as population increased. This also implied
increased pressure on forestlands in order to expand cropland and this is supported by
evidence from Malawi and Tanzania. In Malawi the total area of rain fed crops and
fallow increased from 37% of total land area in 1983-84 to 49.2 % of total land area in
1988-90 (Eschweiler 1993). In Tanzania, area under tobacco cultivation increased by
over 50% between 1985-86 and 1990-91 (Byers 2001). Besides large-scale commercial
tobacco farming, smallholder farmers increasingly took up tobacco farming.

Because of the imbalances inherited from the colonial era, governments embarked
on agricultural policies to put communal farmers on an equal footing with the large-
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scale commercial farmers. The agricultural policies were on increasing access to credit,
marketing facilities, research and extension. Poor farmers could not have access to
credit because they had no collateral and women found themselves in worse positions
than men as they had no land rights or enough other assets in their names. Thus,
policies to improve the marketing and credit conditions for the small-scale farmers
were more beneficial to men than women. Also, since most rural people, especially
women, are risk averse and want to satisfy food needs before selling (Ellis 1999), the
policies pursued to encourage commercial agriculture, would have effectively affected
only a small percentage of the relatively well off rural population, most of whom would
be men. The rest of the poor would be expected to continue to rely on or ‘overuse’
other natural resources for income.

These policies, in general, promoted cash crop production, which was mainly the
domain of men. Women found that the land for food production was sometimes reduced
in order to increase cash crop acreage. Since they did not own land and were not fully
involved in decisions over family land use, women may have found it difficult to control
the acreage for food production. Further, most of the proceeds from cash crops were
managed and controlled by men even in cases where women had also contributed their
labor. This left women with few options to enhance their food and income sources, one
of the major ones being more reliance on forests and forest products. Also, women
found that they had to do more work, as they were often required to work in their own
fields as well as their husband’s cash crop fields.

Such economic and political policies as nationalization of wood industry in Tanzania
and Mozambique, and massive movement of people into communal villages in Tanzania,
settlement and communal areas in Zimbabwe, refugee camps in Mozambique and Malawi
had profound impacts on forests. For example, these processes resulted in massive
clearing of forests and loss, or reduced role, of traditional structures of managing these
forests (Kowero et al. 2001). How the effects were distributed between men and
women remains unclear. Regarding land allocation, the policies of resettlement in
Zimbabwe mainly helped male-headed households, while female-headed households
were given low preference. These resettlements, which could have contributed to
increased agricultural possibilities for the poor families, also resulted in increased forest/
woodland clearing for agriculture and habitation  (Katerere et al. 1993).

3.2.3 Developments in the agricultural sector
This section focuses mainly on policies in the agricultural sector because of its close
links with the rural people. The main policies discussed are those implemented during
the reform periods. One of the main aims of liberalization policies is to bring about a
shift from economically low value commodities to high value commodities by raising
the relative price of the latter. Producers of goods viewed as having low economic
value and food consumed locally have benefited less from the favorable agricultural
terms of trade. In the rural setting, women are concerned mainly with production of
goods for household consumption while it is the men who are involved in the production
of goods for commercial purposes. Much of the work that women do is not economically
valued, for example, cleaning homes, child-minding, fetching water and firewood.
They therefore do not directly benefit from policies, as the policies do not promote
what are viewed as non-economic activities. As argued by JCGP (1991), in most African
settings, women farming on their own have been less able to go into export production
than have males. Hence, men gain more than women from trade liberalization policies
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of this nature. Cromwell (1992) reports that most rural households maintain separate
income streams and most women have no access to their husbands’ income. Thus,
where the advantages of policies were disproportionately in favor of men, women
would not have received much financial benefit.

With respect to marketing of produce, other bottlenecks such as lack of transport
reduce the participation of the poor, the majority of whom are women, who end up
selling to informal traders (middle men) who pay them below market rates. Binswanger
(1989) also found that agricultural outputs are more responsive to non-price factors,
such as irrigation, capital, technology, extension services and credit markets than to
price incentives. If the policy promoted increased use of land by men we may expect
that women became more marginalized because they often have restricted access to
land.

Devaluation led to unequal distribution of land in the agricultural sector in two
ways. First, distribution of land went in favor of large-scale/estate farmers. In Malawi,
estate expansion in response to devaluation pushed the already marginalized small-
scale farmers, further increasing their exploitation of forestlands4  (Cromwell 1992).
Thus, because of the extreme land inequalities the policy of encouraging agricultural
exports had negative effects on the environment through the actions of poor farmers.
Second, it increased acreage of male dominated cash crops such as maize and reduced
that for female cash crops such as groundnuts (Due and Gladwin 1991). In the Kagera
region of Tanzania, land previously used by women for food production was put under
tea, in response to devaluation, thereby depriving women of land for food production
and income from production surpluses (Chisanga 1990).  As a result, women were left
to extend their agricultural efforts into the marginal lands, thus exploiting forests
more than men.  Tichagwa (1998) reports that women in Zimbabwe had to turn to the
informal sector for livelihood support with the introduction of the structural adjustment
programme.

Cuts in government expenditure would have counteracted any favorable relative
price effects enjoyed by producers of commercial goods in poor rural areas. In Tanzania,
farmers’ access to fertilizers was limited by the huge increase in prices when an 80%
subsidy removal was effected (Reed 1996). There is also evidence in Malawi of reduced
fertilizer use because of increased prices (Cromwell 1992). Daikosavvas (1989) found
that a 10% increase in government expenditure increases production in agriculture by
3% on average in Sub-Saharan Africa. Thus, government cuts in agricultural subsidies and
other expenditure during adjustment may negate the incentives provided by other
measures such as devaluation and price and trade liberalization (Ahmed and Lipton
1997). Where this happens, those without collateral for credit for fertilizer purchase,
mainly women, are at a disadvantage and may be forced to explore other livelihood
support options like informal businesses, reliance on natural forest resources, gardening,
etc.

In general, structural adjustment, even in countries where it has been applauded as
having had some positive effects, such as in Ghana, left out some important groups,
those producing non-tradables and those who are net buyers of agricultural commodities.
These are usually the very poor, the majority of whom are women. The weak links
between the rural poor and the general economy also constrain poor farmers in
participating fully in the monetised economy.  Lastly, the potential benefits of SAPs
were not captured because of lack of resources such as inputs, extension, research and
credit service.
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4.   DECENTRALISATION POLICIES
This section explores changing roles of women within communities and how they may be
sidelined or play a crucial role in local institutional arrangements within the framework of
decentralisation of natural resource management. Colonial natural resource management
policies resulted in over-centralisation because they were designed in the context of
conquest and subjugation (Mandondo 2000). Much of the colonial legislation was inherited
piecemeal by most post-colonial governments, including the four countries covered by
this study. Amendments to the colonial legislation in Southern African countries have not
democratised the various legal instruments (ibid.). However, state control over the use
and management of natural resources such as woodlands has been largely ineffective
because the state lacks the resources and capacity to enforce such controls. This has
partly led to the enactment of decentralisation policies to facilitate the participation of
local communities in resource management. This has in turn coincided with the general
shift in the development paradigm from top-down to the adoption of bottom-up,
participatory approaches.

Decentralisation describes the process by which bundles of entrustments, including
regulatory and executive powers, responsibility and authority in decision-making,
institutional infrastructure and administrative capacity, are variously transferred to local
groupings such as local governments and/or communities (Mandondo 2000; Agrawal &
Ostrom 1999; Ostrom 1990). The literature on decentralisation has concentrated on defining
what should be decentralised to local communities, often treating communities as
homogenous entities (Murphree 1991; Murombedzi 1991; Mandondo 2000; Mamdani 1996
and Ribot 1999). Few studies have examined the heterogeneity of communities and how
resource management decentralisation has affected the different community groups, such
as women (Shackleton and Campbell 2001; Shackleton et al. 2001; Meinzen-Dick and
Zwarteveen 2001; Sithole and Kozanayi 2001; Fortmann & Bruce 1993; Nabane 1997). These
studies have shown that decentralisation of resource management to local communities,
with multiple and often competing interests and actors, go beyond the mere targeting of
appropriate ‘communities’. Communities are highly differentiated along several axes that
include gender (Mvududu 1993; Fortmann and Nabane 1992; Goebel 1998).

This section examines the impact of decentralisation policies and initiatives on various
community groups differentiated by gender, drawing on experiences in the management
of miombo woodlands in Tanzania, Malawi, Mozambique and Zimbabwe. We focus on
three themes, namely, participatory forest management, conflicts and local level
organisations in natural resource management in the context of decentralisation of resource
management. The literature on decentralization of resource management has often treated
communities as homogenous groups, with common objectives as in the case of the “unitary
models” of the household in economic literature (Meinzen-Dick and Zwarteveen 2001).
The assumption in this literature is that all members of the household have common
objectives and that there is pooling of all household resources. On the contrary, gender
analysis literature abounds in examples of how systematic, socially constructed patterns
of differences between and among women and men affect the distribution and use of
resources, as well as decision making processes, within households (Hart 1995). Agarwal
(1997) argues that leaving decision making analysis at the household level is incomplete
because it does not take into account the effects of the community on gender relations in
the household or vice versa. Thus it is important to take into consideration decision-
making processes both at household and community levels in participatory forest
management.
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4.1 Participatory forest management
There has been a paradigm shift in conservation and natural resource management from
state centered control towards participatory resource management. Such approaches
have been referred to in many ways such as Community Based Natural Resource
Management (CBNRM), co-management, collaborative management, participatory
management, etc. In the context of southern Africa, participatory forest resource
management falls under the broad umbrella of CBNRM.

Shackleton and Campbell (2001) investigate the extent to which the move to CBNRM
in eight countries in the Southern African region was accompanied by shifts in authority,
decision-making and power. In the majority of cases studies described the communities
participating in CBNRM initiatives were stratified and differentiated along the lines of
age, gender, livelihood strategies, ethnicity, political affiliations, education, wealth,
interest and/or allegiance to traditional versus modern structures. In many of these studies
reference was made to a community “elite” who consistently attempted to seize any
increase in authority or benefits resulting from devolution. They often took over leadership
of self-initiated forest management committees from poorer forest users. These “elites”
are described as the strong, educated and articulate individuals who have the potential
to develop relations with the state apparatus or private operators (Shackleton and Campbell
2001). These “elites” tend to dominate local level resource management structures. Their
relations with the state apparatus and private operators enable them to control decision-
making processes and the flow of benefits. Literature on gender and development has
often shown that women, in particular from the female-headed households, tend to fall
under the poorest groups in the community (Fortmann and Nabane 1992; Feldstein and
Jiggins 1994) and these are often excluded from holding leadership positions. Because of
historical reasons, women have been less educated and less confident to take over
leadership positions (Karl 1995). Shackleton and Campbell (2001) argue that this is a
common phenomenon where communities are required to elect representatives to a
committee. While it is clear that the strong, educated and articulate are the ones who
develop links with the state apparatus and private operator, it is not clear how closeness
to the chiefs and traditional leaders is acquired. One is left to ask whether it is kinship,
wealth, or any other characteristic. It is not clear also whether women can attain the
“elite” status and if not, what the impediments are.

In Zimbabwe, participatory forest management has been piloted under the Resource
Sharing scheme facilitated by the Forestry Commission. Findings from the Mafungabusi
Resource Sharing programme, a pilot study site, highlights the gendered access to
forest resources such as thatch grass harvesting (Matose et al. 2001). Before the
establishment of the resource-sharing scheme in Mafungabusi, collecting thatch was
mostly a woman’s activity. The collection and selling of thatch grass has, however,
become an important alternative source of income for many households. This has resulted
in men’s taking an interest in the collection and selling of thatch grass. While previously
men’s involvement in thatch grass was in assisting with its transportation, a growing
trend is that men are taking over the harvesting and selling of thatch. As permits for
this activity were traditionally issued to women, this new development has led to
tensions within the Resource Management Committee (RMC) membership. This illustrates
the gender effects of the commercialization of a common property resource. The
tendency is for men to take over the resource, often with the aid of local resource
management structures whose composition is predominantly male. The paper by Matose
et al. (2001) is a welcome addition to existing literature on the gendered effects of the



201M. Chitiga and N.Nemarundwe

commercialization of common property resources, with a particular focus on forest
resources. There is therefore need to examine in-depth the role of women and men in
resource management where there is commercialisation of woodland products.

The emphasis of CBNRM has often been on resources such as wildlife, livestock and
timber at the expense of the less valuable but vital resources used on a daily basis by
women in the home. Men are more actively involved in resources such as wildlife and
timber than women because these are high value resources. For instance, in Malawi it
was found that the role of women in forest management is generally restricted to
certain activities and forest products such as thatch and fuel wood (Mwabumba et al.
2001). Despite this marginalisation, women in the two study sites in Malawi indicated
that they wanted the same opportunities as men. The women believe that the only
way to ensure a fair share of the benefits from forest resources is for them to have an
equal say and influence in decision-making concerning forest management and utilization
(ibid).

In the Fish River area of South Africa, cited in Shackleton and Campbell (2001),
gender discrimination has been found to impede effective CBNRM. Women are generally
excluded from decision making around NRM. They also do not have access to meaningful
positions in local NRM structures, despite the fact that women are the primary resource
users and the most knowledgeable about resource availability and condition. As a result,
decisions focus on livestock and range management at the expense of other important
resources. In many Southern African countries women are often excluded from decisions
on NRM, as they are not included in the local management structures. As a result, the
women’s interests are often not taken into account even though they are the primary
resource users and very knowledgeable about the resources in their environment.

One way to ensure the participation of women in CBNRM is to formulate policies
targeting women (Nkomeshya 1998; Wonani 1998; Fortmann and Nabane 1992).  Such
policies should specify the membership and composition of local NRM structures, although
care should be taken to ensure that the women’s membership in these structures is not
mere token representation. It is worth noting that there are, however, some countries
such as Mozambique, in which devolution policies have addressed equity issues and
made inroads to enhancing participation of marginalised groups such as women in decision-
making.

According to Mwabumba et al. (2001), effective community management of natural
resources depends on coordinated actions of resource users. Organisations for CBNRM at
the local level should be strong, legitimate, adaptable and efficient. From their analysis
of “successful and unsuccessful case studies,” they found that the ingredients for success
in CBNRM occur when local level organisations are democratically elected or agreed
upon, and have decision making powers; when there are local enforcement and
monitoring systems, local level traditional knowledge and rules are adhered to, and
operated in an environment with little political interference (p. 8). Issues such as
rights, election to local resource management structures, enforcement and monitoring
of rules, the use of traditional rules and political influence are not gender neutral.
Women are often not represented in these management and enforcement structures.

The case of villages around Duru-Haitemba Forest Reserve in Tanzania has been
cited as a success story in the attempt to devolve the management of natural resources
to the local communities (Kajembe et al. 2001; Wily and Haule 1995). They state that
all the eight villages around Duru-Haitemba forest maintain “strong and effective Forest
Committees”. These are responsible for the enforcement of rules. One of the indicators



202 POLICIES AND GENDER RELATIONSHIPS AND ROLES IN THE MIOMBO WOODLAND REGION

of success is that the composition of these committees has steadily shifted from
village leaders to ordinary villagers representing their sub-villages. Most decisions
concerning the forest are made through or with the guidance of these committees.
The protection of the forest from offenders (both outsiders and from within the villages)
is the responsibility of village forest guards. While forest committees are comprised
of both men and women, village forest guards are “young men who patrol the forest
against breach of conservation rules each village has developed and adopted” (p.6).
This arrangement may be a cause for potential conflict between the young men and
the women who rely more on forest resources than men and therefore may be more
likely to be offenders. Although men are more likely to commit offences that attract
heavy punishment than women, women are more likely to be frequent offenders due
to their roles as collectors of firewood.

Along with other countries in the Southern Africa sub-region, Malawi is also pursuing
a policy of local community involvement in forestry management (Masangano et al.
2001). In their study, in Mdeka and Mangwero in Blantyre District, Dzalanyama in Lilongwe
District and Chimaliro in Kasungu District, Masangano et al (2001) found that the
communities in these areas are being encouraged to participate in the management and
utilization of   miombo woodlands. Communal management of natural resources in both
Mdeka and Mangwero was implemented through village natural resources management
committees (VNRMCs). These committees work hand in hand with staff of the Forest
Department. It was found that communities living around the study sites experienced a
lot of conflicts around natural resources, most of which can be understood in the context
of power relations as well as rights to resources which determined rights of access to
resources. The authors note that those people who had more power tended to have
more access to the resources than others. The rights of access varied with the type of
resource. There were people who had rights of access to land and all the forest resources
on that land while others would have rights of access to some of the resources but not
others. For example, while the owner of land would have the right to cut down trees
on his land other members of the community would only have rights to collect certain
parts of the tree for such purposes as herbal medicines and natural fruit. Given that
women often do not own land, their access to forest products may be restricted by
such definition of access rights based on land holdings.

4.2 Conflict over resources in participatory forest management
Studies that have been undertaken on conflicts and their resolution in woodland
management have identified five types of conflicts. These are ethnic, institutional,
intergenerational, contested boundaries and conflict resulting from problems of co-
management (Mamimine et al. 2001; Masangano et al 2001; Mvena et al. 2001). Mamimine
et al. (2001), highlight that ethnic conflict is caused by attempts at excluding those
regarded as immigrants by the “original” inhabitants of the areas where the resource
occurs. For instance, in Mafungabusi Forest Reserve area of Zimbabwe, ethnic conflict
exists between the “original” Shangwe and the immigrant Ndebele and Shona. In Romwe,
ethnic conflict was between “original” Shona and the immigrant Ndebele. Institutional
conflict is often a result of the discord between traditional institutions and “new,”
government institutions like Village Development Committees (VIDCOs) and Ward
Development Committees (WADCOs). Boundaries demarcating forest reserves and
communal areas and those between villages are often contested.
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Mamimine et al.  (2001), study also found that there was often conflict over
different land uses such as grazing and cropping. Intergenerational conflict pitted the
younger and older generations against each other. The younger generation who still
want land for ploughing tended to convert grazing land to arable land. The youth were
more dependent on the forest for resources such as wood for carving because they
had no land for ploughing while the elders had livestock and therefore were more
interested in reserving forests for grazing. Younger people were also more likely to be
accused of cutting down trees for poles to build houses. Citing the case of Mafungabusi
Resource Management Committees, Mamimine et al. (2001) argue that such structures
lack full participation in the management of forests. While Mamimine et al´ s paper
(ibid) examines various actors in the different conflict situations, and differentiates
them by ethnicity, length of residency, and age, the nature of the relationship between
women and men is not addressed. It is important to understand such gender relations
as they may be influenced by and sometimes influence the nature of conflict over
resources.

Conflict and conflict resolution is also the focus of Mvena et al.’s (2001) study. The
study was carried out in three sites in Handeni, Mufundi and Babati Districts of Tanzania.
The authors identified various actors in conflict involving natural resources namely, the
regulators, the commercial sector and local communities. The regulators include
government, represented by the Ministry of Natural Resources and Tourism as the key
player as well as non-governmental organizations such as DANIDA and SIDA. Such
organisations are often male dominated. The commercial sector is made up of all those
who exploit the natural resources for business purposes, who are also predominantly
male. Local communities are those at the local level who benefit directly from the
forests.

Conflict at the local level is complex and involves numerous sub-divisions. It exists
between individuals and groups within the same village and between villages, mainly
over boundaries. There are conflicts between the wealthy livestock keepers and the
poor over grazing. Within the villages there is also conflict over the control and
management of clan land and sacred areas. The authors conclude that many types of
conflict arise from unclear policies, lack of transparency on the part of the regulators
and other beneficiaries and lack of design principles for CBNRM. It is further argued
that conflicts in natural resource management depict, inter alia, an intergenerational
dimension. There has been a shift in the value system based on the age difference. The
young generation view natural resources differently from the older generation. The
younger generation may not respect the ritual forests for a number of reasons, such as
sheer rebellion, conversion to Christianity or Islam and the temptation to make extra
income. The study differentiates groups involved in conflict, along the lines of wealth,
class and age. While gender analysis goes beyond the female-male divide, this is not
adequately considered in the paper. There is need to have a greater understanding of
gender issues, as gender influences resource management in general. While many of
these studies do not specifically deal with gender, they address many other differences
between community groups that are of similar importance as gender differences.

4.3 Local level organisations in forestry management
Local organisations or institutions play a central role in the management of natural resources
and the institutions shape the processes of endowment and entitlement. These institutions
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are a complex set of norms and behaviors that persist over time by serving valued
purposes while institutional arrangements are the rules and regulations governing access
to resources (Uphoff 1986; Ostrom 1990). Institutions consist of cognitive and normative
structures and activities that provide stability and meaning to social behavior. These
institutions are transported by various carriers including culture and social structure,
and they operate at multiple levels of jurisdiction (Scott 1995). Within the context of
decentralisation of natural resource management, local level organisations are often
entrusted with management responsibility as well as a key role in benefit distribution.

A major assumption in the literature on decentralisation is that there is an
organisation or structure at the local level, to which resource management authority
can be devolved. The form and nature of these structures are rarely analysed, especially
from a gender perspective. Recent studies have found that there are a number of
organisations at the community level that impact upon the management of forestry
resources (Mandondo 2000; Fisher 1992). These include state institutions and their
departments or implementing agents, local government institutions, non-governmental
organizations (NGOs), as well as community based organizations (CBOs). At the village
level, a distinction is often made between “traditional” and “modern” organisations.
The traditional ones are those structures whose legitimacy is based on a shared value
system, collective cohesiveness, shared history and legitimacy derived from kinship
and descent. Their legitimacy is embedded in the social and cultural life of rural
communities. Some of the modern organisations are steeped in Western traditions,
while others were created during the post-colonial period as part of the drive towards
socialism.

Men often dominate representation in local resource governance institutions and
organizations although women make up the bulk of the rural population and provide more
labor than men in development programmes (Meinzen-Dick and Zwarteveen 2001). In a
study of two villages in Mwenezi District in Zimbabwe, Mudenge (2001) found that men
constituted the bulk of the registered members in orchard projects. Women, however,
provided the bulk of the labor in these projects. The study found that men occupy the
positions that are vested with decision-making powers whilst women occupy positions
like secretaries. Given a secretary’s role as note taker, the woman in that position may
be restricted in her participation in discussion, as she would be concentrating on
documenting the deliberations. Facilitators of CBNRM have sometimes set a quota for
electing women into committees. This is a good starting point in empowering women to
participate in decision making if it is done properly. Otherwise, women are given positions
to fulfill project requirements without really influencing decision-making processes.

A comprehensive study on gender issues in forestry management was carried out in
Mhondoro district in Zimbabwe by Fortmann and Nabane (1992). The study found that in
both study sites, Nyamweda and Chamatamba, all resource use monitors were men. This
has implications for the enforcement of rules for the management of the woodlands. The
lack of women monitors in woodlands means that women’s needs are less likely to be
considered in the establishment and enforcement of rules (p. 34). They further found that
women were often excluded from decision-making structures. Similar findings are reported
by Goebel (1998) based on her study undertaken in the resettlement schemes in Wedza
district in Zimbabwe. Although Goebel’s study had little focus on gender in forest
management institutions, she highlighted the fact that women are less involved in decision-
making regarding access to woodland areas and products found in the various resource
areas.
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The role of women in the forest resource sector often reflects a deeply entrenched
dichotomy between the so-called “male domain” of cash cropping and “female domain”
of food crop production (Wonani 1998). Even in forestry extension in the villages, men
dominate the membership. Women’s role in decision-making is often limited and this is
attributed to tradition and culture (Karl 1995). There are few cases of women in leadership
positions from local to national levels: For instance, female chiefs or headmen, members
of parliament and district councilors are rare in most Southern African countries, including
the study countries. This problem is not peculiar to the study countries as most countries
in sub-Saharan Africa experience low participation of women in decision-making structures.
To address this anomaly, affirmative action has been taken by some government departments
and public organizations. There is more prominence of women in Mozambique both at
the local and agency levels. For instance, at one time the head of the Forestry and
Wildlife Department in Mozambique as well as the Head of the Forest Department at
Eduardo Mondlane University were women. Presently the Head of the Centre for Forestry
Research is a woman. Similarly, in Lesotho there is increasing recognition for women in
CBNRM. Women do not just represent their husbands who are often away at work in
South African mines.

Hierarchies, even those at the household level are usually male headed. However,
this is not to say that the hierarchies cannot be gender sensitive. In the forestry sector,
staffing is male dominated. This is a historical factor because the forestry sector was
and still is seen as a male field, yet implementation of, for example, nursery projects
were done predominantly by women. The more senior the posts, the fewer the numbers
of female personnel employed in them. Females tend to be concentrated among ‘support
staff’ as secretaries and clerks. The limited number of women in leadership positions
may imply that women have a limited influence on the management and policy-making
processes in the forestry sector. But recent studies show that women and men may
influence decision-making in many different ways (Nemarundwe 2001; Sithole and Kozanayi
2001).

While the majority of the literature accessed for this study points to the fact that
women, compared to men, are often less involved with forest resource management
organizations at a formal level, recent studies suggest the need to investigate strategies
that women use to ensure their views are taken on board (Cleaver 1998; Meinzen-Dick et
al. 2001; Nemarundwe 2001 and Sithole and Kozanayi 2001). These studies highlight both
formal and informal strategies that women may adopt where they feel their views are
not considered. More studies with a focus on such strategies may shed light on the actual
role of women in resource management structures and propose mechanisms through which
such strategies may be used as a starting point towards empowering women to be more
confident to participate in formal decision-making arenas. The forthcoming collection on
gender and diversity in forest management that will document the various lessons learned
within the Adaptive Collaborative Management (ACM) framework will contribute
significantly towards filling this gap (Colfer [Ed.] forthcoming).

Nemarundwe (2001) finds that decision-making arenas are not always public or formal.
Often women’s involvement in decision-making is measured through the number of female
members in various resource management structures or through their participation in
discussions during community meetings. Results from Nemarundwe’s (2001) study in Chivi
District, southern Zimbabwe, show that informal platforms for decision-making exist and
they are very influential. These are predominantly used by women to influence organisations
governing access to woodland resources. For instance, the majority of women in the
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Romwe area in Chivi District, southern Zimbabwe, do not speak out at public meetings,
with a few exceptions (like the community mobiliser and the vice-chairwoman of one
garden project). Women largely use informal means to control powerful male figures in
the community. An example is the alleged love affairs that a powerful and most respected
kraal-head in the area has with some women in the community, which sometimes constrains
his power to make certain decisions. Nemarundwe’s study highlights that impromptu
conclusions should not be drawn on the role of women outside the public arena without
in-depth analysis.

Similarly, Sithole and Kozanayi (2001) find that women may use informal means to
influence decision-making processes, as they are not represented in the resource
management committees (RMCs). Following, Sithole and Kozanayi (ibid) argue that
although women may be excluded from formal channels of authority in the community,
they are nonetheless political actors and they exercise modes of political action involving
expression of power such as manipulating kin relationships, gossip, threats of witchcraft,
and withholding sexual services from men. Sithole and Kozanayi (ibid) highlight a case of
a wife to one kraal head in the adaptive collaborative management project in Gokwe
district, who uses her position as the kraal head’s wife to influence decision-making
processes relating to the ACM programme. Studies that document intra-household decision
making processes relating to forest management could not be easily accessed during the
review that generated information for our paper. A more detailed analysis is needed to
generate in-depth understanding of intra-household decision-making processes in
community-based forest management. It is also worth noting that differences between
and amongst female and male-headed households regarding their role in community-
based woodland management institutions and organizations need to be considered.

5.  SUMMARY AND CONCLUSION
The paper tries to bring out the linkages that exist between policies and gender and the
management of woodlands. The subject matter is complex due to a lack of substantial
research in this area. However there are some insights on how males and females view
and value forests and their management. The analysis in this paper brings to light the
fact that men and women have different perspectives on resource use and management
issues. Furthermore, division of labor, responsibility and control over resources is along
gender lines. Women are less likely to benefit from family income than men. In communal
areas, the role of women is in agriculture and in ensuring primary human development.
Men are more involved in other non-agricultural activities and place importance on
matters concerning personal pleasures. Women are thus more directly linked to sustainable
development as compared to men. Women are hurt more if there is damage to natural
resources and they are likely to value these more than men.

The paper has also highlighted that throughout the colonial, post independence
and reform periods, policies have in general pushed women to rely more on forests
than men because of shrinking cropland per capita.  Most of the policies do not have a
gender bias, but instead treat men and women equally despite their different capacities
to respond to such policies. It is suggested here that most policies that are related to
forestry should favor women and encourage them to conserve forests by, for example,
enabling them to own land in their own right and enabling them to be resettled in their
own right. This is because when there is mismanagement of environmental resources,
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women are likely to suffer more than men, as they work harder and longer to sustain
the family needs.

The negative effects of economic policies in rural areas, especially economic
structural adjustment policies, which place heavy emphasis on market forces, are being
felt disproportionately by rural people. Women are ill equipped to benefit from agricultural
production incentives and other economy-wide policies. They have in general, less capacity
than men in terms of acquiring new technology, less time and land to devote to income
generating agriculture and less command over some of the most important resources such
as family land and capital. Since men often control most of the household income, women
thus have less incentive to respond to economic signals. Women are in general risk averse
and do not immediately venture into new projects and thus tend to be left out. Therefore,
rural development policies need to be directly focused on women and further, policy
makers should facilitate women’s positive responses to them.

From this review, it is clear that in many countries in sub-Saharan Africa, women
are constrained from effectively deciding on issues of access to natural resources. This
is because in many societies, women’s ideas are not valued and their initiatives do not
carry as much weight as those of men. This is a critical issue as current thinking in NRM
is towards giving communities the responsibility to decide on how to manage local
resources. Women make up the majority of the poor in these communities.

As observed by Fortmann and Nabane (1992) many studies on access to and control
over natural resources have focused on undifferentiated users, generally households without
regard to gender or to class. Many approaches tend to ignore the multi-dimensional
differentiation among the poor or rural people themselves based on economic, gender,
age and ethnic identities. This is a serious omission as gender issues in forestry can be
effectively addressed if attention to such issues is paid at the highest levels of decision-
making and policy making. Gender issues are particularly important in Africa where there
are frequently high proportions of female household heads (Fortmann and Bruce 1993).
There is therefore a need for women to exercise more control over the resources they
use in order for them to realize their full potential as development agents (Nyoni 1989).
Ignoring the roles of women as resource users will lead to the failure of conservation
programmes to address the needs of those very individuals who are key to the sustainable
use of the environment (USAID 1996).

ENDNOTES
1.  In this paper, gender refers to socially and culturally constructed roles and responsibilities

and relations between and among women, men, boys, and girls in a given community. Gender is
related to how we are perceived, and how we think and act as women, men or children, because of
the way society is organised rather than because of our biological differences. Gender relations
influence access to and control over resources such as woodlands by various groups.

2.  This figure varies according to different authors. Campbell (1996) has a figure of 2.7 million
km2 for miombo woodlands.

3.  The speed of this socialist outlook differed for different countries, for example for Zimbabwe
it came immediately after independence but for Tanzania and Malawi it came several years after
independence.  For these two countries, the policies pursued just after independence were
essentially similar to the pre-independence ones of relying on the promotion of foreign efforts in
the country and not the indigenous population.

4.  It must be pointed out though, that much of the pre-SAP expansion of Estate agriculture in
Malawi was due to deliberate government policy to promote this sector.
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