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The Sfate and Rangeland Managﬂnent'
Creation and Erosion of Pastoral Insl:ltutmns in Mﬂh_

Background

Several Sahelian governments have made local instimtion building a core .
glement for rural development and land management policies. Local
institution building is also a peiority for mest donors and NGOs gperating in
the Sahel. State-sponsored institutions are seen as possible focal pr:&nts for
the provision of services, resource management and development. - This
maiches the pelitical rhetoric of decentralisation, tut rolling back ant
interventionist state will not @uemarfcally ead w improvements at local
level. This paper points 40 some of the possibilities, problems, and
dilemmas that decentralisation and Ioecal mstinntion building will face n

Sahelian countries.

The devolution of power from central goverament to pastoral and village
associations stems from concern gver the sfate’s imabilily to provide adeguale
services and support for local development and resource manapement.
Drecentralisation 15 also seen as parl of the process of tuilding more
efflective, responsive and democratic instimtions related to local needs and
popular demands. Local governments have seldom been given the mandate
and resources to become effective, while ae the samme time customary
instiutigns have been undermined and Jost their legitimacy. A varin:ty i
new formal and informal organisations are evolving - oflen spansored by

donors, NGOs or the state - but their viability s still wicertain.



This paper reviews the process of establishing pastoral erganisations in bali
in the Maopti region under a"g-:nvamment programme supported by the Warld
Bank and other donors. [t also makes reference to a récent aesedsment of
pastoral instittion building in Mauritania, Niger and Senegal as wcll as Mali
(Shanmugaratnarm et al 1992, Vedeld 1992). Amopg the four countries
reviewed, pastoral institulion building had received the lowest priority in
Mali.

Pastoral urg:lm'isatiuns bBave different forms and fuactions. In general they.
can be defined as institations which are meant to regulate individual and
collective actions by pastoralists to safeguard their economic, social, cultorat,
and political imesests (Shanmugaratnam ot al 1992), My preacenpation here
is with state-sponsored pastoral ocganisations - or pastoral associations as
they are termed in Mali {(Associations Pasiorales). But the paper also refers
to constraints faced by customary institntions concerned with resoutes
management in the same areas as state-spensored associations. A well
established pastoral creanisation can carry out functions related to natral
resOues management, provision of services, communieation of information,
external telations and political lobbying, and building of community cohesion
and merale. This paper deals mostly with natoral resource management,
such as operation of water and land rights, water-peint management, grazing
schemes, bushfire conirel, sand-dune stabilisation, tree protection and
planting, as well as resolulion of resource-use conflict and animal husbandry

measurcs with a baaring on grazing management.



The State and Local Insttctions

Rules governing the use: of natural resources generally depend on the
CUstoinary leaure regime and the state's laws, policies and practices. Such .
rules interact with market forces to create the overall pattern of incentives.
within which individuals or groups may act.' This paper does not treat the
rale of the state at any depth. But looking at the history of state intervention
in Mah, and in many other Sahelfan countries, there is obviously a need {or

more attention fo be dirccted to the tole of the sfate in decision-making and

development.® -

The altempt to form pastoral associations as a decentralised mechanizm for
resource management in Mali shows many of the probiems which arise when
i ventralised stare admimistration tries to move from the thetoric of policy

declarations (o practical operations.

The Malian state set qut to form new pastoral assoctations for improved
CREONLCE Inandrement within programmes sepporied and influenced by
various donors. However, at the same time, state policies and peaclices
outside these programmes have l&d to a dissolulion of costomary instituions
respoasible for the same basie resource mmnazement activities, often within

the same or adjacent localities, The.new state-sponsored pastoral

' Effects of the internalional and national markets on anpel andl auipud prices in
hvestock and crop produclion cespectively - wilk not be treated here. Bt [he market -

afuslet by state policies - have sigmificant cifecr on local land use systems - and i 1am -
o tenlbe relationsg, ' o

*"Tt has to be explained why o many goveriments Encf:urage unsesiainable resource
prractices, and how thew are geing 1o be persuaded to change their policies”. (Pezey
EIEDAl),



_associations are mostly dominated by constomary leaders and instittions
whese legilimacy depends on the maimntenance of costomary power relations,
family and kinship ties. Many of the factors which have contributed to the
disintegration of the custemary institutions also constitue magor Constraints
to the new associations, which are therefore likely to remain dependent on”
external programme assislance 1o ‘counter” an otherwise hostile political

envirpniment. Inevitably, they will collapse when donor funds dry up.

Conflict ovar 2ecess to resources is not primarily the result of land pressures
from increased hwman and Hvesioek populations.  Maore important have been
changes in political, economic and legal relatienships, and the effecis of
drought.  *“Owergrazing” and “the progressive degradation of pastures”™ have
not haen the principal constraints on livestock production, as thought at the
time of project appaisal in 974 (World Bank 1987:3). Rather, new
evidence from satellite imagery, supported by studies on the ground, indicate
that vegetatinn has recovered sioce the 1972-73 drought in many zones.
Yerions concern should, however, ba raised about conflicts hetween lvestock
and agricultural production systems, particularly regarding cultivation of the
remaining productive dry season pastures of the Inland Miger Delia. These

conflicts are alse related ta ethnic, caste and socia! class dimensions.

Recend research deseribes the disintegralion of customary instilatioms, more
opén access to rangalands, and more frequent and severe resource use
conflicts. A breakdown of costomary instifutions and transhumwant patterns
ARIDNE Fulani and Tuareg pastoralists and further erosion of local )
management regimes in the Maopti region will not enly bave severe negative
cffeels on resource use and environmenta! sustainability, but it would also

further threaten political and economic stability in these regions.  In this
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chaotic conrext, the reconstimtion of viable common property repimes has
beconie an urgent priorily (Moorehead 1001, Turmer 1992, Cigsé 1993
Vedeld 1993).

These basic findings bave important implications for the formulation of
economic, institutional and administrative strategies for dryland management.
Such strategiss require effective participation by all players involved: the
central government, the loral povernment, the project, the nascent pasioral
association - as well as other individuals or zroups of actors with interests

i local TesQurces.

This paper suggests the need for a broader approach to local institution
bimlding than often envisaged. Such programmes should be concepmalised .
as creating am enabling envirenment for local inslitutiona! development -
wliich meght stimulare a real devolubion of power and prassroots movements
WINM BlAe-spoasered. 2xsoclaions as well as within customary institutions

nvolved in resouree management.
Crops or Cows T

Today, pastoralists and agro-pastoralists in Mali are caeght in a protracted
crisis due 1o A combination of factors: i} unequal control and access-to
resources] i) erosion of customary institutions, tenure sysiems and human
capabilities; i) technological stagnation in agriculure and livesiock and
accelerated conversion of range land to crop land; and (v} conditions

favouring the necessity of large families and population growth,



Local lapd pse and tenure regimes are greatly dependent on the state’s law,
policies and practices.” - The state administration and the court system have
become very influcntiab in cesolving conflicts. But decisions are often
unprediclable and tend to favour the wealthy or those who are willing w pay
(Vedeld 19%3)., Tenore claims by crop cultivators are often supported at the
expense of herders (Moorehead 1991). Historically, the local tenure reglimes
have been controlled by Fulani and Tuareg aristocratic families. But they
are now losing costomary rights and positions in many localities. An
important reason for this lieg in the decline of the livestock econommy. - Bany
pastoral leaders are no longer able (o produce a surplus from fivestock
production sufficiently large to maintain close relations with their
dependants, with influentiai people within (heir comnmunity as well as with
other actors who bave inlerests in the resources under their control. Asa

result, the basis for their authority is undermined.

It has been claimed that l-:he livestnck sector “is by tar the most important
contributor (0 regional monetary income” in the Mopti rﬂ;gimn (CABO vol.d
1901: 133). But despite its potentials, there is very little investment in and
govemment support for the livestock sector. At national level, the livestock
sector in Mali acconats for about 16% of GDP and 30% of expott earnings,
but povernment -allocations for the livestock service represent less than 19
of the annmueal state budpet (QECD/CILISS 1950],

Although crap pultivation is the most important source of energy io the local
diet, and henee in securing subsisience, i contributes Ttle o the pereralion
of cash income at household level (CABO 1991). Rice coltrvation brings.
fow returns.  With the new Hberalisation policy on cereals in hali, the rice

price has dropped further and made rice cultivatton even less profitable at
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farm level.® The performance of millet, sorghum and-fomc is a little better,
The move to crop cultivation is often a recessary. and logical response ta
TesOuUrce pressures, since productivity per hectare 15 so much higher than for
pastures. DBut when this takes plaice without assessment of conflicting:

interests and uges, develdpment opportunities are easily lost,

Enabling Insttution Building and Mabilisation

Since the iniHative for forming pastoral asseciations came from above, the
progress and success of the institution building process will depsnd on how
quickly and sffectively this.inftiative can be lurned into z broader
participatory precess.  This depends on the identification of “rallying points”
or key functions around which pastoral associations can De established,

It is erucial that an approach to institution building 1s sensitive to existing
processes, The rallying poinls should be identified in dmalogue wath the-
ntended bepeficiacies. If namiral resource managzement 5 1o be chosen as
one such element, this approach must alse acknowledge that local pastoralists
have their own perception of environmentsl problems and which manzgement
activiries should be given. priority. Kn;:rwledgﬂ about these .Pl‘iﬂritieps is

essential to work out strategies for moebilisation and to achieve participation.

There is an urgent need to bridge knowledge paps between Ineal pastoralests,
rangeland managers, development planners, and policy makers. New
thinking in range ecology - which questions the idea that “overgrazing™ 1s

the maie factor behind changes in range productivity in drier ecosystems -

1 Although this might chanre again with the recent (Januwary 1994) dranatie increase
in rece price on the World market.
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may provide a more fmitful basis for dialogue between the state and local
people. IE the drier rangelands prove to be more resilient than assumed by
the “desertification school” and if rangeland depradation ofien can be
reversed with a fow years™ better rainfall {UHSﬁ 1992), then the
“desersification controversy™ becomes more of a “development controversy™

- .2 how o agsist poar and risk-prone producers io manage uncertainty.
With such considerations in mind, several basic conditions have to be
satisfied from the naticnal to the local levels to create an enabling
environment for pasteral institution building. At central government Jevel
these include commitment and effective action at all levels to empower

pastoralists and support institution building, as demonsteated by

- lepal recognition of pastoral associations io function as autonomeous
bodies;

- enforcement of effective property rights;
- decentrahsation of decision making;

- provision of basic infrastructure and services like health, education and

literacy training through natiopal programmes;
- apprepriate livestock prices (relative to grain) and marketing policies;

- support for pastoral associations’ participation in privatisation of- animal

health and other services;



- co-ordination of policies and operations at {ield level, mechanisms for
conflict resolution and proper assessment of the trade-offs between
agricultural and pastoral use of dry season grazing arcas;

- tospect for etlno-cullural dentities of pastoralists.

Such policies need backing by doners concerned with local instilution

building. Other imperant factors inchude:
- the prigect’s commitment to pastoral institation huilding;
- the approach to building pastoral associalions;

- the bullding of appropriate systems of enforcement of existing tenure

systems (Toulmin 19913;

- professional competence in the peofect and the presence of women praject

stait:

- the existence of mumal respect and confidence between staff and

prastoralisis;

- conunmumicalion and co-operation between project manager, field staff and

central government auwthorities,



Key Factors for Measurement of Sueccess at Local FLevel

At the pastoral association level, the main conditions for the successtul
formation of pasloral asscciations are the type of pastoralism and the
veological context, Are conditions nomadic, transhumant, or sedentary™
Pure pastoralism: or agro-pastoralism? Arve ccological conditions highly
varighle or not? Such factors are important Tor the identification of rallying
points and for deciding on the size and spatial spread of the groups which

will constitute the basis for a system of assoctations.

It is zlso important that the rules governing bebaviour are clearly understood
by evaryone, that lhere is a system of membership which guarantees
members cerlain tangible bensfits that non-members do not obtain, that rules
are enforced efficiently, that decision niakers are secountable to some degree
to the members, and that the organisation is given sufficient autonomy in the
management of its resourees, in the determination of prigrities, and in the
colizction of revenues, This raises the issue of "leadership” regarding
capacity to maobilise people, and (o deal with external relations. The
operstion of pastoral associations may require particular management skills
like simple book-keeping and accounting, techoical know-how in nateral
resources management as well az literacy. This also relates to the Issue of
how the customary instidolions operate and to what degres these mstilulions
can serve ay a basis for tmproved management regimes, (osiomary leaders
arc generally not literate and may be unable to fulfil the new roles demanded
of thert. [t may often be neeessary to replace them by the mare literale and
sleilled.
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Most importantly, the viability of a pastoral association will depend on the
cffictency with whicli it can contribute to food and resourec sceurity of its
members and mamntain a cectain economic and financial indepandence. This
requires fulfilment of the conditions listed above and provision of serviess to
memnbers such az cradit, animal and human health services, literacy and
other type of tralning, assistance in marketing and provision of basic

consumer goods and animal feed.,
The Rationale for Forming Pastoral Assaciations in the Mopti Region

At the request of the government of Mali, the Workd Bank has sopportad
livestock development in the Mopti region since the start of the Mali
Livestock Froject (1975-84), A principal aim of this project was to rebuild
berds afler the 1972-73 drovght - which had resolted in a fifty percent loss
of cattle. The drounght had “spurred the need for long rerm projects aimed ag
mere rational land and pasture use™ and development of more eilicient beef
and milk production {(Waorld Bank 1987:v). The overriding problem facing
livestock development was considered to be “the progressive degradation of
pastures” (Warld Bank 198?:3}.. A combination of animal health, water
resources development and formation of pastoral associations were the main
componcnty under the project. A special agency Opération de
Dévelappement de I"Elevage dans la Récion de Mopti {(ODEM} was
established it 1975, under the Deparunent of Livestork Lo implement 1he
project.  The second phase of the project - the Moptl Area Development
Froject (F983-81) - recognised the inereasing importance of agriculture in ¢ha
resion. It inclnded both livestock and agricultural comiponents which were

meant to promote Imegeation of erop and livestock producdon, particularly in

1



the mote densely populated Niger Delta. My concern here is mosty with

phase twg,

A pilot component was identified to establisk 35 pastoral associations utside
the Miper River Delta - to the west (Mema), sast {Seno Mango, Seno
Bankusz, Plateau) and -to the north (Gourma). Iside the Delta, the project
planned (o establish livestock co-operatives and village associations, but with
no defined funciions in land management, except that the co-operatives

would play a role in controlling the annual erossing by cattle of the rivers
Miger, Bani and Diaka into the Delta pastures. The associations would be
established around new water points with the aim of stabilizing pastoralism in
these areas and delaying the annnal transhumance, Owvergrazing and resource
use conflicts were cousidered particularly zevere in the Delta, The praject
strategy recognised the Deltz as an integral part of a larger resource base for

pasteral, agro-pasioral, agriculture and fishenies production.

The approach to forming pastoral associations involved identification of
coherent proups and spatial delingation of land Gecording to kinship or
social affinity, settlement patterns or simply interest in management of
particalar water sources or pastoral areas). The aim was 1o make these the
core elements of a community-bazed system for natural resource
managemeant. The associations would be attributed water and grazing rights,
lepat recognition, provision of development services (veterinary health,
training and mohbilisation, credit, human health), tnfrastroctaral support o
rangziand development, mainky water points and improved management

techriques {(grazing schemes:, {ire-control, tree planting).
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The Coniexi : Population and Resource Use Systeins

The project intended o benefit about 100,008 pasiaral famities 18 an arca of
95,000 square kilmmeatres - which encompasses the Inland Niger Delta, The
target populations for the pastoral associations were mainky Pulani and
Tuarag {Tamachek) pastoralisis outsile the Delta, -The total population of-
the whale ODEM zone (Fifth Region plus two other cercles) was 1.3 million
people in 1987, a 10% increase gsinge 1976, The [287 census indicates an
annual populabion growih rate of less than 1%. The wial population in the
central Niger Delta was 290 800 in 1987 {i.e. about 18 personsisg. ko}
CABO 1991 val. 137

The Inland Niger Delta plays a vital role in sustaining [tvestock preduction
and pastorulism in Mali and in this region®. Owerill, the Maptl region
gncompasses about23% of the tolsl national cattle herd {1991 census), The
Delta represents 1 major resource for ]ivesm-ck, agriculiure, fisheries, and
wildhife, TtIs alzo a compler and uncertain environment whose productivily
depends crucially om raiofalf (3-500mm} and annual flood levels of the Bani
and Miger Rivers, Aboul 16,000 sq. km 15 tlonded under “normal™ flood
levels - leaving several thousand sq. ko of pasture for dry-seascn grazing
and land for [ood retreat crop cultivation {riced, Most of the cattle in tha

profect area use the Della pasturces as dry season pastures for seven o eight

* Due wr migration and internal rediscribution of people during the deought, as well as
pther measurament preblems, the population figures are ancertain.

* Pazsildy 20% of e catite Malian herd use the area each year {Moorehead 1983),
13



months of the yaar - fiom October/Movember (o May/Tune. The Delia s .

therefore the most critical rangeland resonrce.®

There are differcnt interest groops involved in the ose of the Delta and
surrounding rangelands;-with distinct ethnie identities and production
strategies - rangiog from purely pastoral production {Fulanl and some Tuoareg
and Moors), via agro-pastoral (Fulani, Bimaibe) to agricultural (Bambara,
Ifarka, Rimaibe, Sonrai) and agro-fisberies (Boso, Somong) prodoction.
There zre also  absentee investors in livestock, agriculivre and fisheries such
as traders and government officials. The Tuareg mainly inhabit the northern
part of the project area and their herds have a higher proportion of small
ruminants than those of the Fulani. Camels are found almost exclusively in
the Narth, The Fulani live mostly in the sonthern arcas - and have their
sironghold in the Miger Deha. The Rimaibe - the former Fulani slaves -
have historically specialised in flood-recession rige cultivation. Many have
now become enterprising livestock owners and agriculturalists, Since the
1972-73 drgught many Tuargg families have setiled around permangit water
points and adopted crop cultivation. Often their Belia slaves have left to take

up agriculture or waged work.
‘Overgrazing’ and Ranpeland Degradation
Figures on animal numibers in the project zone are uncertain.  Sonie sources

indicate about 1.3 million cattle in 1975, increasing to about 1.8 mifllion in
1981-82, falling to 80,000 in 1988-89 afler the droveht {IRAM 1991). The

% The cattle depend on the Delta wetland-pastures to sutvive the dry season. I3 is.
however in the rainy season pastures cutside the Delr that ihe cattle put on weight vader
antimal condidons.

14



1921 cenzus estimated the Moptl region to have 1.1 million eattle and 2.5
million goats and sheep. While this indicates a significant increase, the
livestock populations north of the project arca in the Gourma are decreasing
(Hiernaux 1993Y, At present about 1,000,000 cattle depend on the Inﬁtr
Delta for dry sesson pasture, The small ruminants survived the dreught
much better than the cattle. -Cattle poputations are still below earlier peaks,
but the density of livestock In relatton to available dry season pasmre is
probably much higher - due to the drought , drop in flood levels and land

nae chanpges m lhe Delta,

The Delta has the highest density of animals in the region.” According te
avatlable ecological shadies, prazing has had little negative impact on  tha
productivify of perennial pasture during the dry season (Hierpaux and Ddarra
1986, CABO 19911 vol. 2). Recent research by Turner of grazing pressurs
on annual rsiny scason pasturcs on the western border outside the flood plain
“does not support the general noticn of a strong. negative impact of Sahelian
transhumance systems on the guality and guantily of pasture production on
sandy substrate. In faet, the net effects of historic rainy-season catile actions
on gverall production conld best be characterised as sublle or non-axistent.”

{Tarper 1992:305).* Rainfal has been the dominane factor affecting

T In 1987 caule numbers in the Delta were estimated at abowr 305,000 {density /sq.
km 233 gt small rinrunzpds ar T4 K00 (density’sg, km 23) - which representad close to o
40% reduction in ¢altle mienbers and & 66%  inerease in smadl remicants compared o
pre-drought aemal surveys (1981} According to staff of fhe local livestock service some
&0% of the catlle an: harded by pasmoralisis rasiding in the Delia (but mostty oot owined
by them). The rest is herded by postoralists with their home baze in regions adjacent 1o
the Pelta 1.c. to the east (Scoo Manpo, Scno Bankess, Plateaon) and 190 e west (Mema).
To Jesser exdenl calile also come from the narlh (Gauarma). These “outsider’ hevds are
omly allowed W emer e iterior Delta duang e dey season (see afso RIM 1087).

® Thers has becn no systematic evaluation of the extent of mngeland degradation in
the Delta and the surrounding areas. EarBier siudics and repons indieate  [hat

15



vegeation, An increasing problem, however, 15 the degradation of bosh and
tree vegetation by goats and sheep, Recent evidence from sateflite imagery
in the Gourma, to the north of the praject area, shows a cecovery of
vegetation from 1573 p 1986, assumed to be related mostly (o improved-
rainfall rather than changes in grazing pressurs (S5E 1993, A north-south
transect sirdy by Hisrnaux has monitored vegetation chanpes between 1984-
1990 in seme of the same arcas of the Gourma and shows similar findings,

implying that the resilience of these rangelands i very strong (Hisrnaux

1093

The main copflict over rezources within the Inland Delta arizes from the
invasion of despar lving areas which receive flond-water cven under present
lvae flood levels by farmers, These areas often coincide with the best
remaining perennial pastures. Different surveys of the Maasina flood plain
(¥Western Delta) show that the growth in agricultural crop land only slightly
exceeded human population growlh rates up to the mid-1970s, and the
cultivaled area seems to have dropped substantially during the 1980s.
Research in one part of the Delta shows that the cultivated area in the 19805
constited only 35% of that in 1975 (Turner 1992), A similar redaction in
the cultivated area has been found in the northern parts of 1he Delta
(Mocrehead 19213, However, outside the Della, crop expansion is the main
problem. In the Cercle of Mopti about 82% of the '.[c-tal cultivalle Tand is
uader produclion or fallow which leaves lidle re;sérve, of arable land for Lhe

futera.

“overprazing™ rakes place in more bocalized areas o snscepdble soils in minfed pasrures
fCALRQ 1580 val. 2.

* But no measuremeni of changes in s0ik physical or chemical properties has been
carried out. . .o
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Progress with Forming Pastoral Acsociationsg

The fermation of pastoral associations began in the second phase of the
iivestock praject, which started in 1975, althowgh this was also one of the
abjectives of the first phase. QDBEM was expected to be given sofficient
authority by the govarnment to form pastoral associations, and to adjudicate

in cases of conflict.

Until 1986-87 ODEM had a concept of a thiee-tier mode] of pastoral
organisation beginning at the local fevel with voluntary groups of ten

families eacl, several of which would unite to form a Pastoral Cell, These -
Cells would undertake actions of common interest. When reaching a certain
managament fevel, several such Cells would form a Pastorzl Assoclation
{PA}. The pastoral asseciations would be avtonomous and legally recoznised
organisations responsible for the management of cerrain areas and activities.
The philosophy was that pastoralizsts shoold take ithe initiative o form
voluntary -groeps while ODEM would promeote the process by raisiog
awareness, and later playing a more active role in formalising the pastoral

assoctaliong and granting thein water and [and rights (ODEM 1987).

However, the mobilisation. of pastoralists did not take place according Lo this
vision, aznd ooly one .association was established before 1985 (Boni/F 17 in
1980, While ODEM had an organisational model and strategy for forming
pastoral associations, they did oot launch an appropriate socio-economic
study 1o identify coherent groups. There was little attempt to identify
pastoral tenurs rules. and areas for each assogiation in which activities would
be developed. It appears that ODEM never made a concened effort to

mobilise pasteralists, Instead, the model was abandoned without a serious
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re-examination of the eonstraints on its operation and no atiempt was made

to develop an alternative appreach.

One reason for slow progress was that ODEM changed from the original
jdea of forming the associations before the construction of water points, on
the grounds that some quick benefits would help motivate the pastoralists and
improve dialogoe with the project. But it disregarded the idea of mobilising
the pastoraiists first and making them active partners of ODEM in selecting
the locations for permanent water points. Tha well and borehode
construction component then ran into sericos technical and logistical
problems because of madeouate hydrological data, cost escalation, and
sedministrative bottlenecks, ODEM also tried to place some of the wells
meant for the pastoral areas in farming communities. Other sites were
chosen n rangeland areas on the edge of the Delta where absence of water
did not allow longer stays by transhumant groups but where the land
appropriation systems are very unclear. While it may have made sense o
select these zones, by opening up new pastures, iCoomplicated the instilulion

building process (Bontzs 1991}, . .

Even though 35 pastoral associations had been created by 1992, none of
them had reached the final stage of a legally recognised pastoral axsociation.
And less than ten coudd be characterised as a pew grganisation of pastoralists
with any meaningful fenctions {Bonte.1991). The rest exist merely on
paper. Total membership, which is entirely male due-to household heads
being male, does not exceed- 3,000, i.e. not more than three poereent of the -
targcted beneficiaries of 100,000 pastoral families, In other words, the vast

majority of the target population remain cutside these associations.
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The record of instimtion beilding looks entmpressive given how long the
project has exisled. This slands in contrast ko ODEM "5 achisvemenis in

animal health and herd repeneration.
Failures by State wnd Praject Administration

1. The State and Decentralisation -

Project progress has been hampered from the start by a political and
bureaucratic system unwilling to relinquish power to the regional level in
MoptifSevara. ™ Initiatives by ODEM wers often overruled at central levels.
The government failed to delegate authority to ODEM to deal with land
rights, adjudicate resonrce vse conflicts, and carry out administrative
matters. - The Livestack Department 1n the Mmmistry of Rural Development -
thought ODBEM shonld undertake only veterinary activities, Mor did the
government provide adequate funds oo time, or purchase vehicles for the
field operations.  Such shorteomings at national level are imporiant (o bear

in mind when evaluating the performance of the prajoct.

Af the same time, the government financed a huge nige development scheme
under the same project on advice from the World Bank. This was meant to
facilitate crop-livesiock integration, but in reality the crop production -
compenent was implemented by another agency, Opération Riz de Mopri.
(ORM}, in almest complete ispation from livestock activiGes. The rice

project invildved the rehabilitation and elearing of new areas, totalling 40 (K0

™ As g rencral mle, decentralization options debaled a1 the central Jevel have rended
to"“emphasize the extension of State and Party avthority ouwt from the Center™ .and
participation hiaea most often referred to “popular mebilization for national cbjectives
rather than for objectives as determined by local populations™ (Getlar e al 15200, .
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hectares. It took land away from pastoral production, and blocksd
traditional transhnmant routes. Pastoral tenure rights were in this way
nationalised and leased to village or urban peoples for facming, which

obyiously worsenad relations between pastoralists and the skate in the area.

3. Competence, Capacity and Efticiency

ODEM's Dield staff Jacked professional competence in assisting pastoralists
to organise themselves, being mainly trained in animai health, Thoere wers
ondy two sociologists ab headguarters and no staff with soch competence in
the field. FPoreign lechnical assistance was short term and did oot perform
well in the field of institution building, There wag alen a lack of committed
field personnel to animate and organise the intended bencliciaries. Very few
of the field and headguarters staff, for example, knew the local lanpuapes.
The failure to mﬁnimr and review the process at early stages and take
appropriale steps to solve problems may 21s0 reflect a lack of inoovabive
thinking at the higher management levels of the project, -Fina]]:,-', the project
falled o develop institutional linkages between pastoral associations in

rpland range areas and their possible counterparts in the Niger Delia.

3. Identification of Coherent Groups.

The dentification of cohercnt groups in relabtion to mngﬁ]and'manﬂgement 15
fupdamental to the institntron buoilding process. - For exampls, while a small
cohcgive group can mare efliciently manage water points, management of a

viable vnit of rangeland requires a much larger proop. The right chowes of

1! The rice schemes never yiclded as expected. Due to drovehl asd redueed flooding,
water poly coters about 1/3 of the total ares developed,  Tie combinaton of droeght,
slack management of the perimeters, and no use of fertilizers Tead o extremely low
vields.
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management unit is a function of at least two conziderations; local needs and
aspirations ¢n the one hand, and the requirements for an overall water and
range management policy on the gther, The Iatter concemn came o dominate
QDEM’s strategy work, Several of the pastoral associations were formed
arﬂunﬁ a few influential families or charismatic customary leaders.  Conflicts
have surfaced with neighbouring groups afver the delineation of the pastoral
association and the allocation of management rights, The dialogae did not
sulficiently mvolve the breader spectrum of user groups.’™  The best
functioning associalions are those which correspond to socially coherant anils
- where cusfomary access fules to water and range are known (for example
those of Boni, Earwassa, Kagnoumeé, Daidourou, Yirma, Sanpgana, Koba,
and some 1n Méma-MNocth). But Spafial delineation remains incompleie, and
in most associations there has been no firm concept of ‘membership®, by
which to distinpuizsh members from hon-members. There is, for example, no
systein of a-mﬂmhﬁréhip foce or card. In general, non-members are provided
the same services and given the same privileges as mambers if they reside in

the same area. People therefore do not see the peoint of being @ member.

4. Problems of Establishing the Associations

Cine of the greatest shortcomings hag been the top-dewn approach o
establishing pastoral associations. The projecl was never able (o decentralise
ils approach and turn top-down initiatives for pastoral associations indo a
bottom-up process of mohilisation. This can be illustrated by the Mema-

Morth caze, In 1985 ODEM created & pastoral association {PA) out of nine-

12 Problems also arose when onc Fulani association (Boni/F17) was allocated
particular rights around a eectaim water point within a larper ¢oherent grosp of Fulan
from Boni. The mngeland has bean well manapged, but all Fulani from Bonl continue Lo
have sustomary rights of access to ranpeland in the arez. Hence, the new association is
largely fictive in relation to water and rangeland management (Bonte 19910,
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Tuarce settlement points (Kita, Almamor, Talma, Karal, Qustaka, Antari, -
Al-Beyda, Feyadii, Toubabélé) without due consideration of what constituted
eohesive gronps.  Each of these groups was made up of about ten families -
installed in the proximity of a water poiat - and corresponding b 2 {raction,
or parts of a fraction organised arcund a Tocal tamachek lcader. The first of
these Tuareg settlements was established in 1968, The various leaders were
engaged in local power struggles and ODEM never adequately negotiated an
apregment for the new FA:  As a result, the PA-management committes
became defunct in a short peried and the PA was dissolved. The
hierarchical social structure of the Tuareg also posed-a barrier to the
formation of the PA. Later on, a new pastoral association was formed for

gach of these settlements,

But local problems may also help constitute a pastoral assorialion around an
influential Jeader. The support of the administeation may give leverage for
lhese leaders to selve potential resource nse conflicts. This is to some
degres the case in Boni, where several associations were created after 1980,
Here, ODEM hasz been instrormental in creating a relatively dynamic

niovement of associations.

3. Institutional BModels and Legal Recognition _

The three-tier model chosen by QDEM may provide a good basis for the,
structure of pastoral associations, bat the fact that none of the associations
has attained legal approval reveals a problem. This is partly a resobt of the
ambiguity m the fegal status accorded to assoclations.  One law relates to the
“régime des associations, ordonnance 4] PCG du 28 mars 1959 which
~recognises the anvtonomy of certain types of assoeciation. The other concerns
the cooperative raovement in “loi §8/0Z/AN-RM du 10 juin 19387 which
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regards an ‘associalion’ as a pre-cooperative withoot the fall rights of a co-
operative. Reference to the latter implies, for example, that a pastoral
assoriation would not be allowed to take up cradit from the Agricoltural .
Development Bank. The leaders in Boni have attempted to claith statys as

co-operative in prdec (o get acceass to credit (Bonte 1991),
Issues at Loca] Level: FPerformance of the Pastaral Associntions

The problems at cantral government-levels combined with constraints in
profect management have -had their impacis ar the local level. The
performance. of the pastoral assofiations can be judged in terms of their main

objectives:

I. ¥ood Security

The speio-sconomic security of the hendere in the area has been sevarsly
wegkened due to loss of animals and rights o contral land.  Many herders
are heavely dependent oq wage labour. Therg are four ways by which they
could mmprove their siwation, One is by ceconstineting theif owa heeds. For
this, they need credit support which is not available. Cuostomary systems of
redistribution cannot meet the demand for new amimals. Another is by
getting their emplayers to pay them higher wages. This would require the
pastaral association W act as a trade union. The third way 15 Lo sirengthen- -
their own crop production and food security, which is a strategy often
preferred, allhough prone o encertainties of both weather and pests,

Finally, the herders might get involved in pon-land based . activities in. rural
ar urban settings, This would require better gducation and training facilities,
and possibly access o credit to start new activities, At present the -

DovErnment 15 unlikely 1o provide these services, bul pasiorat associations
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could bave a role to play. A few pastoral associations have operated cereal
banks - with a revolving fund - as a buffer against the fluctuating terms of
trade between livestock prodocts and grain (see Shanmugaratnam et al 1992).
But neither the associations nor the project has achieved much in terms of.
food security of local people, other than indirectly through facilitating herd

regeneratinn by improved provision of animal health serviecs.

2. Rangeland Management and Resource Security

Improving security of Jand and water tenure is critical to strengthening
resource management. There are many conflicts between the traditional
shari'z and the pre-Islamic ¢ustoms that still endure on the ooe side, and
modern property laws on the other. Int[’:rprﬂtaﬁt;rl af rights vary, and several
channels exist for resolution of tenore conflicts. But the final word is often
left Lo the state administration. Ysufroct or ownership can be granted to a
user 1 “develop” [ “wmetire en valewr™) the land. This notion of mise en
vatewr does not however apply to pastoral land use. Despiie the lack of
clear tenure laws, QDEM has on a few occasions intervened (o delineate
pastoral areas and the conditions for utilisation by the pastoralists concerned.
The legal status of these areas, however, renains vnclear. Overall, the
establishment of tervitorial houndaries for the assoriations has oot bl:::ﬂ
completed. Tenure rights to the rangeland have not been issued. Territorial
limirs are not respecied, nor do many of the board members of any
association know their spatial limts, Of the five pastoral associations visited
by us only two knew their boundaries. The other three had a vague idea of
their territory. This reflects perbaps the interest paid by herders (o access
rights io key resources {water, dry season pastures, salt-licks), rather than to

less productive rangelands.

24




Most of the associations have been formed around water points. ODEM
alone has consiructed more than sixty boreholes and eleven wells, so that
now only about 13 percent of the project area is outside the reach of-a
permanent water point.  Associations have shared the cost of new water
points to varyving degrees.””  There has been very little altempt to manage
grazing areas, and this has generally been dimited to the temporary closing of
some water points during certain periods. The installation of wells and
pasvoral associations has also substantially modified former patterns of -
transhumance. Herds are maintained for a larger part of the year in the dry,
rainfed pasture arcas (March-Tanuary), and only depend on grazing the flood
plain bourgoutidres of the Delta for a few months. The reduction in time

spent op transhumance is due to loss of animals (Bonte 1991).7

OGEM is faced with another problem at Tin Habou over whether to allocate
a vast pastoral area of 53,000 hectares to a recently established agsociation
led by an influentisl and dynamic leader. Thiz association covers a strategic.
arca for .manjf transhumant pastoralista passing fo salt-licks, ODEM believes
this. personality and his family will dominate the association, sven if he
claims to be speaking on behalf of forty Teareg sub-groups. On the ather
hand, this customary authority would probably install an efficient

survelllance and range management system (Booile 1991),

3 (iher donocs opetating in the area (Burepean Development Fund) have prowvided
weells at no epst, fuelling resentment against the ODEM schems of cost sharing.

¥ There are however conflicts with transhumant Fulani herders, particularly regarding
crop-harvest destruclion. A larper pastoral association unifing several of the associations
- a5 orzinally énvisaged - could be a mechanism 1w solve this problem.
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several pastoral aszociations have organised bush-fire control, and maope-
patrolling groups (meluding Tin Habou and Boni), and a few firebreaks ars
also being maintained. The pastoralists recognise the need to protect and
plant trees and stabilise sand dunes, but pracriu;:al actions 4are very limited.
Reforestation has mostly been carried out by the project, with paid local
patticipation. “The project has developed valaable fechnigal knowledpge an
the regeneration of flooded grassland, and has regenerated several thousand
hectares with local paricipation. In and arcund the Delta, ODEM has
marked out trekking rovtes for animals, te limit the risk of animals entering
farmerg’ fields. These exercises have ool always been carried our with
appropriate dialogue, and have often created conflicts batween pastoralists

and farmers.

A continuing problem is how pastoral associations manapge water poings.
Althourh associations have committees that [evy water charges, none of the
five associations visited bad -a surplus to meet the cost of major repairs or
pump replacement. Orly running ¢osts were covered. Well and borehole
management 15 also seriously bampered by the unresolved prablem of land
rights. - In. BBoni, the President complained of putside herders moving into
their dry season grazing area in the rainy season, against the rules set by tha

associztion.

3. Herd Onwnership

Neither the Malian Government nor ODEM has recognised absentes herd
ownership as 4 major jzsue affecting pastoral institution building, Absaates:
herd owners are ndit pastoralisls nor are theylinmfveﬂ in the affairs of the

pastoral assoclations.  As much ag 36% of the livestock herded by o0& Broup
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of 13 Fulani families were found to be owned by others.® Over the Iast
two decades, it is particotariy government officials and merchants who have
aceunlated catlle ¢Turmer 19923, Absentes herd owners creaie problems
since they have less interest in long term land management. A Fulani who
mainly herds other people’s animals may care less about following the miles,
and be less careful.about the animals.eatering and cansing destruction in
farmers® fietds. Absentee herd owners favour open access rangelands which.
allow their herds 1o exploit grazing resources at no cost.  The large growth
in absentes herd ownership in the. Delta is conducive 0 neilher namral
resource management, nor the reconstitution of viable commaon propery

regimes, nor tivestock development (Shanmugaratmam et al 19923,

4. Animal Health and Agro-pastoral Production

Animal healeh has boen the most impartant service provided by the project,
and -has incroascd [ocal awareness of animal health problems and greatly . -
facilitated Lerd repencration. The major diseases are now under.control,
Animal health was, however, never used as a raflying point for forming
associations, as has been done in other Szhelian countries. Drug distribution
is in the hands of private pharmacies and the veterinarians in the field. . The
participation of the assoclalions io animal health services has been marginal,
and there are tepal barriers to trainiog pastoralists in animal health and

administering. drugs. Many vaccination parks have becn constructed, which

5 Same 1B% of these wers entrusied by other Fuladi - meaniayg that 325 of all
sirveyed caltle were Fulani owned. The Rimaibe owned a further. 32%, while.the
remaining 36% were mostly owaed by povernment officials, merchants snd marabouts.
While callle herders have been dispossessed 6f wealth over the last decades, sheep
herders kave been able to accemulale wealth during the deought. Sheep ase sonsidered
the most profitable livestock investment it the Maasina (Westerr Delta). Since rice
cultivation has also been on the decling, the other means of wealth dccumulation I, .
Maasina has been mainly from migrant remittance (Tumer 1592).

27



have also been used to gather cows during the Jactation period and provide
feed suopplements. A few cases of fodder harvesting and silage making have

also been carried out.

5. Marketing

Milk 15 the main product from the pastorzl economy, It is rrostly bartered .
or sold locally. For the marketing of animals, pastoralists are entirely
depenienl vn privaie imermediaries. These brokers mostly belong Lo
particular caste of the Fulani - the Diogaramé - who use their economic and
pelitical influence in theé controd of livestock marketing. Omly in ane case
has a pastoral association been able to facilitate the marketing of caltle, and
there has been no actve institutipnal arrangement to promote export of
livestock. The marketing system was completely unable to cope with the
massive sales during drought and as 2 result animal losses were very high.
While better arganisation of marketing among pastoral associations at higher
tevel eould facilitate sales to Chte d'Ivoire, -it can de little to counter falling
export prices caused by increased dumping by EEC countries, imports from
South America, and development of the livestock sector. in Coastal West

Africa.

6. Literacy and Human Health

The level of lileracy in the project area and its coverage by a national
[iteracy propramme are impertant to consider. [t is essential to create a3
large a pool as possible of literate members of both sexes at the locat level to
challenge continuonsty the minority of illiterate customary leaders, who hold
board positions in most pastoral associations. Village associations in Lfali,
for example, only took off with the ®introduction and rapid spread of _

functional literacy programs™ {Gellar et d] 1990:59), Miiteracy rates are high
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among pastoral conmunities, and the national education programme hardly
reaches the pastmalists.. Some atend Coranic schools. GDREM embarked
upon a literacy programime in [986, too late to have any significant :[mpa-ct
on institation building.  Participation in these programmes has been penerally
low and irregolar, particularly amongst women, The hieracy leainers are

chosen locally but paid by the project. !t

A human health service is almost non-existent in tie project arez. ODEM
fFavnched health service activities early-in the project period at the demand of
Iocal people in order o establish confidence, but it ks not an integrated part

of the association building programme. !’

7. Leadership and Munagement

All the pastoral associations are dominated by customary chiefs and fheir
close relatives, "This may be inevitable 1n the early phases, and not
necessarily undesirable if the leaders have the imagination, competenes, apnd
will th see the new organisational challenges and needs of the pastoralists™
(Shanmugaratnam et al 1992:21). ODEM never developed any systemabic
trainmg, hence leadership capacitics depend on the existing competence and
conmitment.  Maost lack basic training in book-keeping, financial
manapement or skills o natural resource wmanagament, such as constraction
ot firehreaks or tree management. Thay lack an anderstanding of modern

law, government and ODEM affairs. While the need for Lraining is clear,

—

" The literacy programme progresstvely touched 44 villages and 1,140
pastorzlists, of wham 33 were waumern,

'" Part oof this programme involved training of ‘bacefool’ abrses in primary Tezlth
care, who wauld alsa run local pharmacies. About 28 primacy bhealih care centres have .
bewn ercated, but enly & or 9 are working dec to budgetary constraints and probleaius in
renewing revalving funds for drogs by ODERS.
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the man bariier 18 the low level of literacy. Customary IIIE«:‘\I:IEIE tend to
maintain their posts, in spite of their lack of competence and dynamism, and’
only one or twa of the older leaders have been replaced by younger more
educated men. Only ong attempt was made to establizsh a womean's group to

develop handicraft adtivities in Méma.

3. Economic Yiability

The only revenue generating activity common to all pastoral associations has
heen the collection of water charges. Nene of the five associations reported
any accumulation of sorplus. Membership fees are not collected én any
regitlar basis. Aninsal taxes collected by the customary chisfs go to national
coffers and 10% (or the chief. The associations are not authorised to collect
taxes or receive any of the tax revenve, Possibilities for raising revenues, a
precondifion for expanding activities, lie in more efficient management of
water points, more active mobilisation of petential members and collection of
membership fees on a regular basis, or acquisition of credit w be used for
profitable activities (e.g. veterinary drug stores, feed supplements, cereal

banks). -
Dissolution of Costomary Institutions in the Delta

The rangelands of the Inland Della are vital resources for the maintenance of

viable pastoral transhumance systems in the Mopti region.

M My present studies focus on the breakdown of customary institutiens within the
Delta, T have little data on such processes of chanpge I comumaaities surrounding the
Delta, but they are likely to be alfecisd E:y the same factors and undergo similar processes

of disintagration.
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Historiealty, relatively effective regimes evolved for managing natural
resources in the Delta. Local institutions under the contedl and dominance
of pastoral Fulani groups regulated access 1o laad, as well as relations
bBetween the pastoral economy and agric-ultural and fishing communities.
"‘Outsiders’ had to pay tribute for access to local resqurces. The complexity
and zophistication of these management systems have intrigued many
scholars (Gallais 1967).

Custarmary structures and common property regimes have, however, come
vader increasing pressure. Conflicts over resources have been severely . . -
ageravated by drought. The lower flood levels have, for example, reduced
the arez .of flooded pastares o 1{3 of itz former. area.”™ Both state and
customary laws are losing legitimaey among loeal resource users, There is
“no longer a widely accepted set of rules goverming acecess™ (Turner
1992:408). The conversion of remaining floodplain pastures to-crop land is -
provoking increasingdy violemt eonflicts. In a clash on 7th December 1993,
29 people were Killed and 42 injured in the Delta over tenure rights o
pasture belween two Folani gronps, the Sossobé and the Salsabé (Ba 1993).
Resource use conflicts are particularly severe bebween. pastoralism and
agriculturs, while the resolution of such conflicts fies in improved integration

of the crop- and livestock. prodaction systems.

State policies and practices have opened up former controlled-aceess properly
regincs to new user groups with preferential hnks to various stroctures of

the post-colonial state. " These groups can be local elites or ‘outsiders’ like -

* Acearding tn a crude estimate the production valoe in mnonetary terms from
livestock, fish and agriculiure dropped 0% fiom 1975 o 1985 in the Pelta {JRAM
1931).
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absentes herd ewners or agricultural investors. They often have only sheit
term interests in management of natural resources and teod o *. ., 'free ride’
uwpon local management systems” {Moorehead 1991:4, see also Moorehead
1939, and 19883, This has put in jeopardy the sustainability of livestock and
pastoral prodection in this region, which depends critically an maintaining

transhumance and- mebiliey.

The French colenial administration and Iater the independent povernment
have facilitated the break-away. by the Rimaibe from share-cropping
arrangements with their Fulani ex-masters. . These former slaves have been
able to invest their agriculnaral surplus in livestock rather than paying
tributes. Thiz tréend became prongunced after independence as the stare
actively supported land claims of riee coltivaters at the oxpenge of the
pastoral Fulani. Many of the aristocratic Fulani pastoralists now find
themselves disposscssed of animals and reduced to being the impoverished -
herders of other people's cattle (Tumer 19%1). Changes in people’s controd -
over resources and allocalion of surplus have therefore contributed o
fundamenta! changes In property relations between variols Users of the
Delta. For the Fulani pastoralists the siwation has changed from one of
wealtlh and power over [and, cattle and people, to one of increasing poverty
and a daily struggle for survival. In most comenunitics the Fulani have lost
political and economic power and their customary institutions are, seemingly,
nat able to assert clains over reseorcas. There are, however, sHll some
weaithy Fulani pastoralists and Fulani leaders, whe through patronape,
collection of tributes or grazing fees; sale or lease of land and other
contrebutions 10 cash or kind, are able to accumulate substantial control over

key resources,
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Thus, the power relations which once geided the customary management of
the Delta have changed. A new more market eriented economy bas evelved
in which ethnicity is less important in who controls land and econamic

opportunifies {Turner 199X,

Erequently Fulani pastoralists, as well as Tuaregs, diversify inin
agricultural®® ar non-land based income peneration activities. Migration has
become a comunon survival strategy. Owerall, this diversification implies-a
redaction in the househald labour available for taking hernds on
transhumance. Morecver, the impoverishment of pastoralists and the bleak
prospects of rebullding herds and wealth have croded the cultural values and
discipling which supporied transhumance.  “We're ticed” is a phrase often
usid b-l..r the pastoral Filani of the Diaka flood p]ai'n of the Delta (Turner
19924100,

The project never atiempted o strengthen the resource manazgement regimes
of the Inland Delta in any systematic way, The erosion of cusiomary
regimes has weakened the proteclion of the remaining rangelands, made
access rights for pastoralists visiting the Delta anonally more eonllict-ridden
and costly, and in peneral weakened the abilicy of local leaders to mediate in

lacal tenure conilicts.

W Fraditiong are changing; even in areas where in fhe past 1be Puland snd Tuaree
would never ¢y om agricultural tasks, they now cde so, However, in sdine arcas where
traditional structure; are stronger and the Folani and Tuarep ean s1lb-afford to hine
tabour, the Rimaihe anl Betla continue 1o carey aut the ageiculiuml work,
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___________

Lessons Learned -

1. Project Expectations too Optimistic

“Expecfattons on project implementation were from the beginning foo
optimistic” {(World Bank I1987:25). The project was the firsl livestock
project to be financed by the World Bank in Mali and among the first o he
started in West Africa. Neither the imp]emeﬁting_agenc.y (ODEM), the
minisicy concemed, nor the World Bank had the experience nesded o tackle
such complex livestock projects and the formation of pastoral associations.

- Although considersd 2 pilot operation with particalar risks, sufficient

precautions were not taken reparding planning and implementation.

2. Project Objectives vs. Local Prioritics

When the Mali Livestock Project (1975-84) first eotered the Fifth Region, it
raised expectations among pastoral and agricultural populations. These
expeclations were not necessarily based on the objectives of the project, but
rather on people’s more deeply felt basic needs, following the 1972/73
drought, “Owvergrazing’ and rangeland depradation were conceived as the
main problems facing livestock development by the project’s designers. But
the pastoralisty - for whom rangeland management is not an end to itself, but
a means towards better food security - conceived the problems differently.
Although pencrally aware of resource degradation, pastoralists normaily give
low pricrity to pasture managenent measures, such ag eontrolfed grazing,
destocking, bush fire control, troe planting, and re-seeding. They are not
concerned abont overgrazing leading to permanent rangeland degradation,
except regarding effects of goats and sheep browsing on the more bushy
vﬁgﬂtatiu-n. Pastoralists clearly pereeive grass availability to be a function of

rainfall and flood repimes, not an effect of overgrazing.
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Furthermore, the project was set up i an area which facked basic .. -
infrastructure and services, due partly to long-term neglect by the stgie. Tt
may be difficult for pastoralisis in an arca withoot basic health services to

ses the logic of a project giving higher priority to rangeland managemsent and -
veterinary health than to human health. The sucesss of pastoral institution
building in the long tcrm depends on a close cellabaration with other

services working particularty with health and human resovrce development.
But when such services hardly exist - like in these areas of Mali - this is not
possible. Such weakoess and failuree of the government are reflected as

weakness and failure of the project.

In additson, the project never embarked wpon a drought contiogency plan. A
mafor drought did cccur in 1984, wiping out almost fifty percent of the .
cattle, ODEM was not in a position to alleviate the effects of this disaster,

which atsn caused major delays in the formation of pastoral associations.

3. Need for BMutual Conlidence Creation

Lang term neglect, coupled with the low accountability of public services,
had created very low coofidence in state initiztives among logal people, and
particularly 13 pastoral communities. This was recognised by ODEM rather
carly in project implementation. ODEM therefore fele obliged 1o buikd
confidence hefore starting the establishment of pastoral . associations. This
meant that the milial sequence of the pastoral assoctation pregramme was
changed to produce some quick benefits o the local pastoralists. But, as
indicated, this had ncgative effects for the progress of the pastoral .

association boilding component,
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4. Institutional Competence Building in the Implementing Agencies

The project faced serious implementation problems and delays refated to
administrative and organisationz! deficiencies of ODEM and the Department
of Livestock. Particular problems were weak economic planning,
aceounting, and auditing, local institution building, and rangeland
management. Decision-making structures wers hierarchical and inefficient.
There was no attempt systematically te develop capacity and build
competence within ODEM. This would have needed to include such aspects
as creating an institutiopal culure of zceountability, transparency, openness
and afficiency related to the participation of the Ioeal population in decisions

of impartance for Hheir own fture,

3. Territorial Limits and Size

Where territorial Jimits exigt and are recognised, they are considered as
flexible Dorders by the members of the asseciations, ‘The tecritorial linuts
are more like ‘admipistrative” boundaries indicating which villages and
setllements belong to a given association than sirict terrirorial limits under
the control of the association, Thiz could change if territorial limits were

legalisad and enforced maore strietly, as discussed earleer,

Appropriate territorial size and membership nembers of such associatinns can
be difficult to decide upon. In zeneral it has besu a marter of local
negotiabion and related to the task of idenbifyving coherent groups. Mo

figurcs are available for the size and membership nunbers in Mali. Tn
Mauritania - undar dry climate, low population densicy and semi-normadoe
systems - each associalion encompasses on average 2,500 sg. km and’ 14, 0K
recple, while assoclations in Senegal in more humid and agre-pastoral

conditions enctmpass 240 sq. km and 1,200 people {(Shannwmgaratnam et al
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10923, Customary tersitorial institutions also vary = Iot ity size and
populations. The ‘leyde’ or customary pastoral units of the Inland Delia:
established by the Dina in the 1820s had an average size of 590 sg. km.,
ranging from M6 sq. km to 2,600 sq. km (CIPEA/QDEM 1983:vel V.
The pepulation per ‘levdi’ today is on average about 7,000 people, ranging
from 900 to 12,000. It would seem logical for associations to be bigger in
the drier and less densely populated zones, where more opportunistic and

nomadic grazing is commen,

fi. Towards Bottom-up Mohilisation

Turning top-down approaches into bottom-up mobilisation of peaple TEQUires
the conscions prommotion of wider participation from below. There are no
universal models for the creatton of pastoral associabions in the drylands.
Rather, & flexible system, involving diffarent Tevels, forms and functions

may best serve the pastoralists in & given locality.

Thete should be a more explicit focus on respurce management and
institutional aspects in programine planning to make theze better understeod
in government agencies. Matural resource management activitics should take
place, step by step: {irst water management; second regulation of grazing;
and third the introduction of resource-conserving activities which may not be
mcovme-generating for the pastoralisis sven in the long term, but may
represent a loss 1o society if neglected. Such activities could include tree
planting for protection of water-sheds or wildlife conservation, Under
relatively predictable, eguilibrium ccosystems, management interventions
should focus on the regulation of livesiock nombers, based on estimated
carrying capacity). While “under non-equilibrium conditions management

focused on movement and opporfunistic response will be more relevant®
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(Behnke and Scoones 1991:22, Behnke ot af 1993}, as in most of these

Malian rangelands ouiside the Tnland Delta. -

7. Political Commitment to Dryland Developmend

Long term neplect and lack of commitment to dryland and pastoral
_development are obvious from the weak or non-existent investment in
services in the project area. Bad governance by the state iz reflected in the
views of local people. During interviews with village chicfs and elders in
bwenty villages, none of these exprassed any perceived benefits from the

work of the state services, except in animal healeh.
Customary Organisations ns the Basis for New Tenurc Regimes

Allhoupgh weakened over the last [ew decades, custamary institutions in thesc
areas still play a major role in decisions regarding resource use, ownership
of water rights and willingness to accept new forms of terrilortal
argamisation. According to sonle reviewers, customary institutions may
often "be the best starting point for new repulatory appeoaches™ (Swift
1285:148, see also Swift 1988}

This requires an understanding of where and how these instilolions are
operating today. It alse requires an understanding of which elements within
cuslomary institutions operate the best and to what depree they can serve
‘madern’ or new requirements - incloding ohjectives of eiwironmental
protection and equity. Loeal tenure systems mostly rellect social relations of
power Depween different people. The fact thae the Dina of the Pelta worked
as i COommOn proporty regime, regulaling access and maintaining an -

gnvirenrental 'balance’, might have been an historic coincidenes. The
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motivation for establishine the Dina was mainly pelitical, economical. and.
religious, ic. lo facilitate the introduction ol Islam. The gradual dissohition
of custamary -institutions since the colonizl period reflects a shift in local
power relalions: - Today, the customary tenure rules of the Delia are not
tailored to meet the particular needs of sustainable crop and Hvestock
prodoetion {Cissé 1993, Helland 1993, sec also Cissé 1991, 19853 and
[B85Dh). Customary tehure rules are under constant change, are sometimes
loosely defined, and not based on precise or writlen principles. The DMna
tariq on the tenure rules of the Inland Delra written in Arabic provides an
axceptionzl case. But even here conflicts easily surface once Llhe state tries

o interpret and fix custcinacy rules,

Programmes for Jocal instiution building cannet and should normally not by-
pass customary leaders, Traditional social hierarchies can, however, be a
major barrier 1o the botlom-up mobilisation of people needed for new
institutions o evolve. Customary leaders may resist the broadening of
pariicipation in decision making and disiniboetion of benefits. They are not
‘accountable’ o the people, it a normal democratic sense, and tay use thelr
posiion i the focal community for seff-cotichment. It 15 alse importaat to
realize thab particular elements from traditional institutions cannot readily be
transferred and “enginecrad™ into a new property regime which follows a

different rationale, Waould for example the franshumance system of the Delia
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- based on customary rights of differant famiiies - be viahle if the Jowre®!
were suppressed or removed? Based on first impressions from the field, it is
difficult to see the Jowra institution surviving long in its present form.
However, it may prove worthwhile to maintain important elements of the
temurial and transhumant systems, such as dates and rules for entering the

Dielta, territoral limits, and demarcation of traditional trelking routes,

Another limitation of customary instindions is that they generally do not
inchrde procedures for internal regulation of livestock numbers within the
clan or the community (see alse Swift 1989, Haaland 199, Under pasrure
scarcity, rather than reducing livestock nombers, a pastoral group will oiten

raact by trying to expand their grazing territory,

Chiher Experiences with Mastoral Institution Building

An evaluation of pastoral and livestock development programmes in Mali,
Mauvritania, MNiger and Senegal, supported by the World Bank, indicates fhat
while there are positive achievements in the establishment of pastoral
assoctations, their perfermance has been mixed (see Shanmugaratnam et al

1992, Vedeld 1992 and 1993 see alse Sihm 1989, Cernea 1993, Boate
IS99,

B The Jowre or ‘masiers of pastere” were institeed under the Dina in the 1820z o
MATAZS ACCe3E 10 pasiure in each of (e thirly pastoral territories (leyde) dividing the
Tntand Delta. The Jowro were meant e manage the pastures on behatf of Delta residenis,
Dutsiders vsing he leyde had 1o pay a prazing fee. Taday, many of the Jowro have
starled to lease or sell the ramgeland to crop cullivators. Im this way they have become
like fewdal land lords controlling thouwsands of hectarcs of hiphly produstive land. So G,
they have pot away with this breause the local pepulation do nod pretesl, wiale the Jawrn
themselves often buy support for their actions frem fhe stale admineslealons,

I
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Pastoral assoriations can crganise various management artivities (awareness
raizing, bushfire control, range and watér resources management) and
provide services to¢ Iocal communities (animal health, training, provision of
fond and animal feed). Manapement of water points provides a good starting
point. for building institutions and from which they can raise charges for
water from absentee herd owners. Many pastoral associations are able Lo
run certain activities with some profit (e.g. veterinary drog storesh. But in
general they have very low income-generating capacities and financial
viability, and depend op.coatineous external assistance, Mauritania provides
an exceptional cage. Here, a dyaamic set of pastoral association presidens,
after only 2 few years, have established a National Herders’” Association.
This works as a pressure group, working for pastoral interesis and represents

g political movement from below.

Experience sugeests that influential; competent and respansive customary
leaders, relatively homogencous social groups, in combipation wath
appropriate state sexvices and genuine dialogue, are all crucial for the

establishment and operation of pastoral associations.
Conclusions

The stale and the project administration in Mali have pever made a coneerted
effort to mobilise the pastoral communities. Pastoralists have never really
participated in the [dentification of groups or location of water points. Their
associations are often not clearly recognised legally, nor their territories well
df:-ﬁn&d, and no rangeland management plans have been dE:*-’E:]Dplblﬂ-. The new
leaders are basically the customary leaders. They have never received

training in hew ie manage the new asseciations, and little new competence
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was developed amengst other members of the new -assoclations. Fow
associations provide a service to their members, and their economic viability

15 weak.

But there 1s at least one exceplion which indicates. that when conditions are
favourshle pastorzl associations may operate well. In Boni, the existence of
a influential and charismatic Fulani chief, a strong aristocracy and a
reiativeiy homogeneous soctal group made the task of re-grouping the Fulani
pasier than in other areas. The association of Boni village was formed
around a new well, which opened z large new area for grazing. The
association embarked vpon a diverse sét of activities, such as the
construction of 2 market place, five animal vaccination parks, firebreaks,
reforestation, z veterinary drog store, rehabibtation of 8 waterme pond, and
it 13 alsp envisaged to construct a small dam. Boed is an area where
activities such as léerscy training and human health have been particolarky
snccessful Bonte 1991).

The Malian government is starfing to recognise the imporiance of developing-
local capacities and involving the people iI:I resource management, Bot this
may be as mch a consequence of a peneral ‘trend’ as a direct effect of.this
particular project. The government has increasingly taken steps towards
decentrahsation, which could become a first step in the right direction. This
process gained momentum after the fall of Moussa Traore in 1991, These
attitudinal chaages in government agencies also reflect changes in policy

thinking amaong important donors, ineleding the World -Bank.

However, the sitwation in the project area casts doubts on the role played by

the state in providing the legal framework for the pastoral associations, as
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well a2 in efficient enforcement of tenure rights, provision of development
services and infrastrocture 1o support lastitutional development in the Iong,
run. Government price and investment policies stifl favour erop production
and ircigation at the expense of small scale producers and pastoralizts. For
example, the deviation of waler {rom the River Miger to icrigation schemes
reduces the flood water available and the area for wetland pastures and
flopd-recession agriculture downstream in the ODFEM project area (Turner .
1992). The Mali case alzo shows the importance of long tarm government
commitment of resources (o pastoral areas. It also shows that 1he
gstalblishinent of new pastoral associations requires imore systematic efforts in
Building competenge in the agencies which are meant 1o implement these

progranmmes.

While poor project management helps caplain failure with state-sponsored
pastoral associations, the effecets of government policies, market forces and
droueght are crucial for understanding the dissohution of customary

imstitutions.

The devolution of contral 10 Joeal wstitations needs to find the right balance -
between the state, market and other zctors, Decentralisation, and more
celiance on the market, should. not become an excuse for the central
government 1o withdraw s services and support io - pastoral areas, On the

contrary, the government has Dmporiant roles to mifl, among others in

B The World Bank has now closcd this profect. Bul twd pew tnitatves financed by
France and Nopaay now altempt reinforce efforts on local institetion building under two
aew programmes, The appeoach o pastoral association building is betiar conceptualized in
the new planning doowments, nd the projects will receive technical suppert from an
external anthropoleeist and more compatent Malian professicnats {sec Bonte 1993).
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mediating conflicts over access to resources (Toulmin 1991 A fArm and
proven povernment commitment to local empowerment sesis o be a
necessary, although not a sufficient requirement for sustained instilutional

change and development in thess dryland communities.

Finaly, the catablishment of pastoral associations was recognised o be a
complicated and-innovative pilot exercise. Pespite this, the World Bank did
not provide adequate supervision by experts with particular competencs in
this fleld, while the povernment never mobilised adequate technical
competence to implement the project. New complex pilot operations of this
type require much firmer technical support within the donor institution o
deal with socto-economic and ecological aspects of range management.
Thers is no evidence from World Bank documents that their personnel
undératnnd the complexity of the systems in which they were intervening,
nor the need o re-think their simplistic view of "overgrazing”™ as the main
problems o be tackled. Neither did they fully acknowledge the pegative

effects of the rice development schemes they were alzo funding in the Delta,

If programmes for state-sponsored pastoral associations are b have a futre
bevond scattered inmtialives, they must place preater siress on the policy,
institional and infrastructural framework for human resource developmnent
in general, rather than focusing on rangeland management and echoologies
for rangeland productivity inereases. An lmportant lesson {rom this paper is
that an accountable and efficient state has an impertant rols to play in

supperhing the mobilisation of local communities.
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