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INTRODUCTION

This paper examines the main factors which supporl effective decentralised
nanwal resoprce management, {DMEM) based on a series of local level case
sludies condueted in several Sahelian countries doring 19%6-1997,

The paper begins by examining the circumstances under which DNRM can
emerge and when it is unlikely to develop. It then identifiea key features and
accompanying measores to promote DNRM, some of which have been
adopted by several Sabehan countries. The final secton of the paper describes
. the institutional reforms under way in the Sahel and examines some of the
problems encountered in implementing the various measures.

This paper makes one basic assumption: that seme form of deceniralised
nalural resource management is likely to produce better resulis than a
centrabived systern Of management. DNRM is thus seen as being a desivable
state of affsits alfhoueh it is recogniscd that not 23l decenmralised NEM will
perform well - for it to de so, & number of conditions need to be operative.

DECENTRALISED NATURAL  RESQURCE  MANAGEMENT
IN THE SAHEL

Preconditiond

In the majority of Sahelian countries agricultural land, forests and sylvo-
pastoral resources are largefy controlled by local or custommary institutions on a
day to day basis, Given this situation it is useful to identify the circumstances
under which local level management of natural resources does not occur.

Low perceived valec

Where natural resources are seen to be uf relatively low value, rural Sahelians
do net tend to mmvolve themselves o he time- cun&ummg ask of managing
them. :



« In the central arrendissement of Kita (Mali), a highly innovative
ILCyforestry service project has heen trying to increase the value of
fuelwood exploitation to local villagers by establishing rural markets for
firewood. But few villages appear so far to be taking an active interest in
forest management, for several reasons. First, it is an area with abondane
woodland, Second, income Irom firewood cuoiting is small compared o
revenues derived from the recent introduction of cotton farming in the area,
Third, the local market for firewood is licnited o the town of Kita which
only bas & population of arcund 20,000, Hence, returns to fircwood
management and markeling are few, relative to other activities available to
farmers. :

« Prior 0 the gum arabic boom of the late 19802 and early 1990s, land
ntanagement i the region of Dourbali, in Chad, was very Ioose. Population
density in the area is low and villazes have extensive territories. Sylvo-
pastoral resources were thus abundant and of relatively low value and, as a
consequence, villages Jid little to conirol access to them, However, the rise
in world prices for gum arabic was to resull jo & major transformation in the
way that local communities managed access to their lands. Sinee the gom
boom, village territories. tn . Dourbali have become much more clearly
defined atd much more intensively managed such as by the allocation of
Acacia senegal stands to individuals.

Rural Sahelians are rational in the ase of their time and will not incur costs
unless there are good reasons to do so. When a resouree becomes more
valunable, people will invest in managing it more closely..

* Located in the old groundout basin of Sencgal, the densely populated area
of Kewlouck is today faced by declining soil fertility, reduced availability of
browse, and an emerging {irewaod shortage. Of the few trers remaining on
village territonies, “kad™ (Acaciz albida) are by far the most valued - by

. fixing mitrogen they. sustain anil ferility, as well as providing valuable
fodder for livestock and firewood for villape women. In sn’ attempt o
conserve the remaining stands of “kad™ in the area, the Iocal farmers’
federation {UGK - Union des Groupements de Koulouck) began a protection
program under which all cutting of trees was banned, The UGK scheme
employs local villagers as forest puards, responsible for watching over
“kad” trees in their ares.
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» Increasing urban demacd for domestic energy and the conatruction of the
Mopti-Gao tarred road (completed in 1983) have led to the stocks of dead
wood in the Kelks area of north-centiral Mali a rise in valoe of. As a resull,
increasing numbers of woodcutters exploit the forest resources of the Kelka.
Nearby villages, supported by the forestry service and an intermational
NGO, in an attempt to contto! cutting and maximise local benefits, began
asserting control over access to the forest from about 1990, introducing
rulea ahout woodeunting and tree use. In addition, the thirteen villapes also
created a supra-vitlage level associstion, Waldé Kelka, in 1992 in order to
regulate relations amongst themselves and to prf.'aent a united front vis-ﬁ-—ws
outziders, '

One clear lesson that can be drawn from the case studies is that rural people
will not wateh regources of valee be frittered away, and will want to profit
from use of these resources themselves,

Authority pod capacity

However, it is possible for a resource 1 be relatively valuable vet not be
subject to effective management. This seems to opcur for O#0 reasons:
authorily and capacity. Where local populatiens do pot have the de [acto
authority or capacity t0 manage natural resovrces, DNREM is unlikely to occurs
'Fhis may be because local people and institebions are unable to asserr'
themselves in the face of external powers and outside users.

+« In order to meet Dakar's demand for domestic energy, Senegalese
woodoutlers and charcoal makers have graduslly moved eastwards, directed
there by the forestry service. Today, most of Dakar’s charcoal demand is
met by production from the Tambecounda region and, in particualar, from
forestz in the atrondissement of Maka Coullbanta. Possessing charcoal
production quotas and legal cutting permits, Sencgalese fuelvood traders
send their labourers (most of whom are of Guinean ongin) inte the forests
of Maka, where they work without needing fo.have local authonsation.
Several [ocal communities have tried to Oppese this woodcotting, bur
without moch suceess. Not only do woodcutters insist that they have a right
to exploit forest resources - the forestry service, responsible for issuing
quatas and permits, also maintains that woodcutting is being undertaken in a
rakional and sustaimable way. '



a During the pre-colonial and early colonil periods, access to the wetland
pastures of lake Fitri {in Chad) was controlled by the Sclian of Yao. At the
end of the rainy scason, Amab nomads would seel his anthorisation before
moving their herds onto these valuable dry season pastures. This allowed
the Sultan to ensure that the locel millet harvest was finished by then and
thus to reduce the likelihood of counflict between herders and farmers. Since
the second half of the ¢olonial era, and continumg up to today, however,

- the Sultan no looger has the authority to control access (o the lakes
nastures. A a result, berders tend o enter the area much earlier than
hefpre, oflen before the millet harvest 18 in, thereby increasing  the
likelihood of disputes breaking out between themselves and local Bilala
farmers. ' -

It is often the state which abrogates the authority to “manage” natural
resources - this ia particularly the case for forest resources in many Sahelian
countries. Allernatively, the state may effectively elimimate the possibility of
decentralised natural resource manapement by not recognising the legal status
af loeal ingtiltions,

+ The case studies examined for Burkina Easo veveal the extent to which
local groups have come lo rely on state technical services (especially Water
& Forestry) for NRM initiatives. Resource user SIS, such a8 oo-
operatives, tend to tave a low capacity to manage natural resources om their
own and rely heavily on government services. At Cassou, for example,
where foca forest manggement groups cut firewood for Guagadougou, most
of the management lunctions arg actoally petformed by project staff, not
villagers. At Malow, grovps of fishermen and fish sellers, created ut the
instigation of the local forestry service, remain “passive” with regard to
opportunities for organising an effective fish-resowrce based enterprise in
the arca, Such proups seem o be following a “wait-and-see™ policy,
dependent vpon local forestty officers to suggest new measures and
activities. ' ' '

By denying asserting its primary role in MRM, the state creates, af best, a
“frea-for-all® sitbatinot  becaase 1 i3 ineapable of providing genuine
management or, at warst, a situation within which its agents can extract profts
in return for selling nights of access to resources. '



Multipfe user rights _

Ancther reasan why local control over access to relnlively valuable resources
may be problematic has to do with the particolar characteristics of many
Sahelian natural resourees, the availability of many of which is highly variable
jn space and time. Such vesources <o not lend themselves (o casy
management, although they may be subject to regimes of reciprocal access.

s Jengelbé Fulani at Thiargny, o the Jolof area of Senegal have long
considered the region to be theirs, do not deny other pastoral groups access
to lacal rangelands, This system has been maintained, despite the fact that
increasing pombers of highly mobile Fulani, known as “pppe-gppe” and
their large flocks of sheep are puiting heavy pressure on existing grazing.
Outsider herders are now sometimes asked to camp in particular areas. at
some distance from Jengelbé dry season sites, but e Pulanl arg very
reluctant to consider a policy of excluding outsiders. This, they argue,
would be risky given that they too, in certain yeats, need to have access o
pagtures outside of the Jolof - excluding others from their home area, ® is
thought, would eventually lead to their heing excluded in their turn from
access o grazing elsewhere.

+ The harvesting of blue-green algae io walerholes has been a (raditional
and importani income generating activity among Haddad women in the Lake “
Chad repion. Access ko such waterholes is not restricted to the women of
the village within whose territory they are to be found - it is open to all
Haddad women. This appears to be linked to the unpredictable patore of the
algae: [or a variety of reasons, it is impossible to know, from one year 10
the next, whether conditions in a given waterhole will be right for the algae
1o reproduce themselves in sufficient gquantities, Under such circumstances,
a system of exclusive aceess would result in women from a parrcular
village only harvesting algae in certain years (frem their waterholy) rather
than being able o do.so in most years,

Such ease of access does not mean that there are o 1ules about the way in
which the resources are to be used, but that those rules do not seck o preclude
outsider access. It can be seen that some form of local management system is
likely to emerge when resources are valuable enough to warrant the exercise
of eontrol over access, and when local institutions are ahle and allowed to
exercise sufficient authority over res¢urce users.
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Elements of successful DNRM

The case stndies of DNRM in the Sabel reveal not unlf the conditions under
which it does develop but also some of the key components which make it
successful.

Levels of participation

Successful DNRM tends to be associated with a high degree of popular
participation. Where local resource users are able to make their views known,
can influence the decision-making process, and feel that their interests are
sufficiently represented, they are more likely w conform to NRM rules. The
possibility of resource users being able to play an active role in local Jevel
NRM clearly confers a high degree of legitimacy to rules.

» Tn its efforts to protect “kad™ (Acacia albida) and other trees in Kouwlonek
(Senegal), UGK initially decided to ban all cutting. Local forestry
auxiliaries rigoronsly implemented this rule for the first year. However,
following complaints made by women, it soon became apparent that a total
ban, on cutting was. too demanding - women were finding it very difficult to
. collect sufficient amounts of firewood for cooking, The Union’s commitiee
thus dectded to modify the rules, allowing women to cut wood from “kad”
trees located in their family fiekls and permitting users to ent Guiera
senepatensis during field clearing. In addition, it was also decided that UGK
nclude an improved woodstove component in its environmenta! protection
program and employ wamen as forestry auxiliaries. The ability of women to
participate, i1 a mesningful way, in rule-making bas resulted in a nmuch
greater dogree of acceptance of local rules than might otherwise be the case.

It t§ important to note fhat “true participation” goes well heyond the
involvement of local resource users as suppliers of labour or in being
consulted from time to time. It implies the capacity to be directly involved in
the process of decision-making, such ag by subjecting miles to seruting and, In
the event that they prove too unpopular, forcing their modification.

An extension to the question of participation is the issur of “inclusion”. This
15 particularly important within the context of muli-ethnic situations or mobhite
resource users. When outsiders are consistently inchided in the process of
MRM, there is likely (» be a much higher chanee of success: where outsiders
are exchided, the opposite holds true.



# The way in which local management of artisanal fisheries at Kayar in
Sencgal gllows for oulsider fighermen to be involved provides a geod
example of DNRM. Kayar is used on 2 seagonal basis by a large number of
Guet Ndarien fishermen from Saint Louis, as well as by local Lebou.
Rather than risk alienating this regular bot nonetieless “stranger™
community, the CPC has deliberately sought 1o involve them in fisheries
nranagement - the CPC's membershin is drawn from both comtnunities,
aver thoagh its original raison d*étre - the competition between bed net
fishing, dominated by the Guet Mdariens, and ling fishing - might have been
a cause for exclusion. In its activities, the CPC always consults leaders of
the Saint Louisian commupity in Kavar. Similarly, fhe CSKSL (*Comité de
Solidarité Kavar/Saint Loois™), which deals with purse seing fshing and
any confiiels between fishermen, is made up of equal numbers of Kayarois
and Guet Ndariens: indeed, its very namc epitomises the inclosive way in
which MRM tskes place in Kayar.

Transparency of management

Suceessful DNREM (ends o be associated with traosparent processes. People
are more likely to stick to the rules where they know how rules are made,
what the mles are, who is allowed to do what, and 50 on. Where they pay
taxes and know how the revenues thus generated are used, resouree nsers are
more fikely (o confinue compliznee. Where such transparency is absent, the
opposite holds troe.

+ At Kayar in Senepal, both the CPC {for line fishermnen} and the CSKSL
{for purse zeine fishermen) inflict substantial fines (30,000 CFA franc) on
those who do oot abide by local rules about {ishing zones and allowable
caiches. In addition, the CPC also levies a daily tax oo #ll hine figsherinen,
In both cases, there are few examples of fishermen refusing to pay. This is
partly because both orgamsations appear fo be well managed and present
their accounts to their membership in a clear way. In addition, the revenues
generated by Tines and taxes are used to provide fiskermen with services
{such a5 rescue in the event of a storm, credit, ... % In the eage of the CRC it
is hoped that tey will one day finance the installation of a large electnc
light on the beach o make might-time fishing l2es dangerous.

+ During the gum arabic boom, the chief of Abougem canton at Dourbati
{in Chad) decided to institute a tax on gum barvesters, at a rate of 10,000
CFA francs pec harvester per annwm. The ax wag intended fo finance both -
the functioning of the cantonal committee for resolving gum arabic-related
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conflicts and investments in local service infrastructure (an annex to the
hospital, classrooms, ete.), This gum tax was badly admimstersd - mopey

- was pocketed, tevenues were mixed up with overall fiscal revenues o the
canton, and expenditure was cleatty much less than revenue (only the
hospital apnex, a modest building constructed with mud bricks ever being
funded). As a result of this mismanagement, local gum hatvesters became
increasingly reluctant to pay the tax and ceased doing so ag the markﬂt price
of pum arabic dropped.

Transparency requires that information is avatlable in a form which allows
resource users to understand what iz happening. For [nancial matters, it
requires that thére be some kind of accounting system and requires that affairs
be conducted in public (precisely the prest strength of Kayar), where people
can see what = happening. '

Adequate monitoring

Successful DNRM depends oo there being adequate monitoring of resource
vsers. There is no point in having rules abowt resource use if compliance is not
‘monitored and enforced, Best practice here 15 for resource users themselves to
he the peaple who provide the monitoring.

s The Dogon willage of Ibissa in north-ventral Mali has developed a
complex and intemsive system of irmigation for market 2ardening, nsing
watct from a patural spring and based on a network of principal and
secondary canals. Each of the five secondary canals provides waler for a
group of gardenerz, who are allowed access to0 water by strict rotation.
Compliance with the rotation system is monitored by those gardeners
waiting for their turn to irrigate - 23 soon ag it is their turn, they will stop
others from continuing te irrigate. This system of monitoring by resource
vsers themselves appears to resulk in a striet application of local rules.

Where monitoring is inadequate, there is a much higher chance that some
peaple profit at the expense of others, which results in the entirs system
gradually breaking down.

= {0 arder to finance the deepening of its waterhole and the construction of
a smell dam to collect more nunoff water, the village of Nagnassoni in
southern Mali obtained a gramt from the FIL in Sikasso. Under the
conditions of this grant, the village is expected to build up a fund,
equivalent 0 (he valne of the work undertaken, over 2 period of years. To



do this, the village has developed a system of anmual water-user fees, paid
on the basis of the mumber of livestock owned by each family. So far, the
fees have been paid. However, there 8 no regular monitoring of whose
livestock are being watered at the waterhole, Dutsiders are able to water
their animals there, but are not subiect to user foes. A some stage, unleas
adegquate monitoring is introduced, villagers will begin to ask themselves
why they have to pay user fees while athers do not. Once this happens, it is
likely that Iocal herd owners will start refusing to pay their annual fer.

Financial autonomy and financizl resources

DNRM often implies the need for money to pay for management costs and the
like. The ability of local level managers to raise funds is thersfore often an
impartant factor n determining the success of MEM.

» The various case stadies reveal many examples where financial revenues
can be generated at local level. At Magpassoni, in southern Mali, for
example, local communities have been able to implement a water-user fee
in order to finance the replacement costs of improving their waterhole. At
Eayar, on the Sensgalese coast, local lishermen collect a daily fishing tax
and fine rule violators, both mechanisms generating revenues with which o
finance services and management costs. In Dourbali, Chad the canton chief
was able to raise taxes from gum arabic harvesters, which were used to
(inance, among other things, the running costs of fhe cantonal commilked
responsible for dealing with conflicts related to gum arabic harvesting. At
Cassou, in Burkioa, (orest manapement groups are able to tax wood cutting
in arder to meei the costs of managing and improving local forestry
TESOUTCES.

However, where local level NRM is dependent on external sources of finance,
it can be compromised,

» In Berepadougou, Burkina, SOCABE (a local agriculiural co-operative)
began a program of protecting riverbunks along the Berega and Yannon
rivers. Barly wark concerned the promotion of seitable techniques, such as
alley cropping. In 1992, SOCABE's initiatives were foitnalized into a
project, which received fundiog from a UN apency. This external funding
allowed SOCABE to take on employees and comtract services. However,
due to poor financial management on the pact of SOCABE, funding was cut
a year laler, As g result, profect activities have ceased completely.



In general, however, few loca! management systems in the Sahel have access
to significant amounts of fending to invest in natural regource improvements
which can seriously handicap local management initiatives. However, it is
possible to provide decentralised institutions with access to forms of credit,
which can be nsed to invest in resource improvement. Credit is better than are
subgidies, if only because it encourages some thought about sustainability,

« As part of a karger program of support for village land management in the
Sikasso region of Mall, the FIL project has developed an innovative way of

. providing commmmities such 3s Napnassoni with zecess o the funds thay

- need in order (o pay for upgrading local natural resources, Hers, for
exammple, the FIL profect made available some 12 million CFA francs for
the construction of a small dam and the deepening of a waterhole, the
village itseif contributing 0.5 million CFA. Although this was not, strictly
apeaking, 4 loan, Nagnassoni is expected to “repay™ some 2.4 million CFA
francs to an inter-village development fupd and (over a period of 20 yvears)
to build up a “writeoff" fund of 12.5 million CFA {Tancs.

Confliet resolution and manapement mechanisms

There arc inevitably going to be conflicts between and atnang TeSource users.
Good DNRM systems need to develop a eapacity for resolving conflicts in
such a way which provenis them escalating or threatening the overall scheme
of thinps.

¢ The supra-village level association (Waldé Kelka) created by 13 villages
in the Kelka was established in order o resolve conflicts related to natural
resomee manapgement. Part of its mandate is t© “keep the peace®. The
association i3 managed by an executive committee of 15 members, each
village having at least one representative; the commitiee is elected ar anoual
general mestings, to which each village sends three voting. delegates. Five
of the commitiee’s members are conflict mediators, who can be asked by
Wald? Kelka’s president to intervenc in the ease of a conflict between
agsociation members or between them and ofhers. IF the mediators fail wo
resolve the problem, the entire executive comimities of the association can
allempt o intervene, As a last resort, a meneral meeting can be called, at
which village delepates can try to mediate. $ince being established in 1992,
Waldé Kelka has intervened in half a dozen conflicts, most of them related
0 problems about the boundaries of member villages and the cutting of
firewood, In most cases, the association has succeeded in proposing
solutions acceptable to those in dispute,
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These local mechanisms for conflict management must alse be transparent and
encourage participation. Where resource users feel that they have no input into
contlict resolution or that existing mechanisms are not subject to scrutiny, they
lose legitimacy and become less effective.

» Az a resnit of increasing levels of conflict over access 0 gum arabic trees
the canton chicf of Abougern al Dourbali, Chad set up, in 1987-88, a
cantonal commitiee o arbittate in any couflices which had proved too
serions for village chiefs o resolve. Made wp of local norables, all
desiznated by the canton chief {xnd not chosen by villagers), this committee
was to prove cootroversial. Because the cantonal committes operated
“behind closed dootrs™ unsatisfied litteants were always able o accuse iis
members of being corrupt. Nor was it possible for commitiee members to
be chunged as a reselt of any accusations. The committer was eventually
disbanded in 1990. §t= successor, set up by the administration in 109293,
alse operated in an unciear way and hag been ineffective in résolving gum
arabic-related conflicts. '

Knowledge and skills

The guality of Iﬂﬂai lovel NRM tends 1o rise-in p[‘ﬂpﬂ-ﬂlﬂﬂ to levels of
knowledge and skills available. In many cases, rural populations already know
a preat deal about the namiral rescurces upon which they depend for much of
their livelihoods. But there gre inevitably areas within which their knowledpe
can be mcreased.

e Inn the central arrondissernent of Kita, in Mali, Iocal villagers have heen
able to acquire mew forestry skills throogh their participation in the
management of gazetied forests. Selective cutting and thinning, in
particular, are seen by them as innovative techmiques [or sustainably
inanzging local forests. These skills have proved useful as villagers have
gradually asserted control over the supply of firewood to Kita and, with
support from the ILO project, begun to develop forest management plans as
a consequence.

There is also the question of the skilis needed for managing public finances
related to DNEM. Although clearly linked to considerations of transparent
management, it nonetheless stands on its own, #s.a set of skills peeded
enable recods W be Kept and for keeping abreast of all financial Tansactions.
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*. The absence of well-kept accounts - and the problems rhis poses for local
level NEM - wag noted in several case studies. At Magmassoni (Mali), for
example, the cellection of water-user fees iz recorded inm a highly
disorganised way, making it difficelt for local managers to know how much
has been paid by each villager. The same applies to Thiarpny, in the
senegalese pastoral zome, where the borehole manngement committes's
records of water-user fee paymenis are of very Iow quality. There, it is very
difficult to know who has paid what - Wil (he resull that imereasing
numbers of Fengelbé herders refuse to pay for the water consumed by their
livestock, :

It iz unlikely that local reseurce management institutions will have all the
information and skills needed, so they mwuost necessarily e o cuorside
specialists for certain needs. Where those who deliver such information and
skills have a clear economic interest in the guality of the service provided and
can be held aceountable to those being served, quality is likely to improve.

# In Dourbali, during the Chadian gum arabic boom of the 1980z and
1900z, traders/exporters from N'Djaména were invalved th praviding local
gum harvesters with training aimed at improving the quality of the gum
produced and at ensuring a sustainable and long term supply of gum.
Several tratning workshops were orgamised at Doorbali by traders, who

" were- clearly motivated w ensure as high a guality of gum arabic as
possible, as well 23 an enduring supply. By aill accounts, the technigues
taught were precisely those which would allow for sustnined gum
harvesting. Thts is in contrast to the local forestry service which has rarely
provided gem harvesiers with technical advice on gum arabic bleeding and
harvesting. :

The right functions at each [evel

Successiul local level NEM also seemis to be asspciated with a nesting of
- structares within 2 hierarchy, with differcnt manapement functions being
cartied out at differsnt levels. Implicit in this is usnally 2 tacit commitment ko
the principle of subsidiarity, whereby as many fenctions as possitle are
carried out by as low a level as possible. Only when certain functions are
either logically bevond smaller managemtent diits or require MOTE TBS0OTCES
than a village-based organisation can mobilise, are larger NRM jurisdictions
created.
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# The clearest case of this is seen in the Kelka, in north-central Mali,
There, villages are autonomous with regard to the elaboration of rules about
forest use within their respective territories. This is in recognition of Tand
teture rights and the capacity of villages to enforce rules within their
territeries. However, at a supra-villape level, certain functions have been
assigned to Waldg Kelka (which brinps together all chirteen villages located
in or around the forest) - nombly the resolution of conflicts between
.member-villages and between them and other user groups, and ensuring tat
alf member-villages respect domestic use rights and the right of livestock to -
cross thew territories, :

Summar

The principal preconditions and features of successful decentralized natural
respurce management are summarised in the following hox:

1econditions f-:]r BNEM: - ;
¢ Vatued natoral vesources, justifying loesd Investents in managl:m::nt

* An enabling envireoment, within which local level NEM judsdictions are able to
exercise autherity and make rules aboul resoeece use,

Ecatieres of successful DNRDM:

» A high depree of resonrce user portleipation in NEM, such that a maxitiom of
uzers has the passibility of being actively mtru:ﬂ!.red in rule-making proceduces and i
infucncing decizsion-making.

» A high degree of transparency In manageml:nt sucll that resource users know what
Inzal rules arc, how they are made, how financial eesourses are managed.

»  Adequate mnui'tdn'n'g, such that NRM jurisdiciions monitor complisnce, [dentily
-rule-breakers and assess the evolution of their natea] resourges. -

» Finaucial auteoomy and sccess to money, such that FESOUIRCE L5e: £an be taxed
fund Lhe co=ts of management.

* Transparent and ]Eﬂhmate conflict resnlution mmimnlﬁms such that disputes are
managed within the aystem in a fmely and accepeable manner.

» Sufficlent kmowledge aod skills, such that nateral resource managers can porsue
sustainable policles/prmctices and maintzin adequate records,

» Differing scales of operation, such that manapement fumctions are ascribed (o
appropriate Jevels for implementation.
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FACILITATING  DECENTRALISED NATURAL  RESQURCE
MANAGEMENT :

AR nnahﬁng environment

Inereasing the value of patural resources

As human populations prow, especially in urban areas, there will be an ever-
increasing demand for a variety of rural products. Thiz rise in demand is
likely te make natural resolrces more valuable and thus increase Iocal interest
in their active management. However, their increasing value may also result in
some people wanting o profit from them. What measuras could complement
this process of increasing scarcity and value?

Sahelian states should tey nor to wx oo heavily the use and marketing of
imamral resouress, as doing so will cut down the degree of profitability and
reduce the scope for local revenue raising activities. However, if some kind of
taxes are pecessary, they should be implemented progressively so as to
encourage local management. For products where fhere is an international
demand (2.g. gum arabic, shea nut butter, fish) the state should make export
procedures as simple and inexpensive as possible in an effort to maximise
returns from these opportunities 1o prodecers,

Permiiting lacal anthorities to manage natural resovrres

In the past, Sabelian states have often refused 1o sanction the powers of logal
level structures by upholding the pre-eminence of their own npational
prerogatives. This is now starting to change, but there remain significant
areas where litile progress has yet been made, particularly within the ficld of
- forest and water resovrees. It is time for Sahelizn states to reform their land
and forestry codes, and make local level pre-eminence in land tenure and
TeSOUTCe management an unequivocal fully legal right, This would bring the
law int line with their own thetoric sbout decentrslisation and popular
participation. In Senegal, for example, it is the communantés rurafes which
have been responsible for managing land tenure since the 1970s, while in
Mali, it is proposed that land tenure functions be transferred to the new
communes surales, In both casezs, however, there is need for stll further
reform, purticularly regarding the national forestry codes.

The crucial question concerns to which local level structure |and tenure and

resource management powers shonld be legally devalved by the state, In Mali,
for example, there has begn much criticizm of the proposal to transfer such
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powers to rire] communes, rather than to villages, which are seen as a more
appropriate level for many of the funcliens related to patural resource
management. Those in favour of the proposal argue that only the communes
have the legal status necessary for such devolution to take place. In addition, -
it iz arjned, many resorce management units need to be considerably larger
than the typical village’s territory.

ldeilly, the state should devolve s tenurial powers t© user-governed
structures, constituted in order to manage a given resouree, Thus, if the
villages in 3 particular watershed decide that they want o establish a cornmon
proup for macaging s¢il conservation, the state should devolve necessary
et (o that management unit, ThHE (s to avone for the recopnition of special
purpose stepctures, which can be established as and when the need arises and
designed for the purpose in question.

There iz a pressing need for the state w divest itself of its legal tenurial
responsibilities, but if one were to recommend that it does so only once special |
putipose jurisdictions emerge, it is Hkely to be a very long time indeed before.
a gignificant proportion of, say, forest land i handed over to local .
management groups. In suech circumstances, the “best bet™ may be a
compromise, The state could devolve the wvast majority of its resonrce
management powers to the lowest level of local gevernment', with the erucial
proviso that these can forther devolve much powers as and when they ses fit
{by lepislating bye-laws). In other words, strectures like Mali’s rural
cornmunes would subsequently be able to pass on their powers over, say,
foresta to single purpose sfructures. The power to devolve such authority
should include the possibility of several unitz of local pevernment coming
together in order to create larger leve! structures for managing patural
resources which cover more than aug incal government ares,, '

This option has pragmatic virtues. Firstly, it doés not requive much new
legislation - lower level terdtorial eollectivities have already been lepislatod
for, and all that i3 needed s a transfer ef land tenere rights. Secondly, there is
a4 much greater chance that lower level NRM units (such as villapes or
- federations of foreat users} will be able to exercize some kind of influence
over the local govertiment urits of which they are a part than they do over the
central state, Which Is inevitably mere distant. Thirdly, it is often the case that
local leaders are more aware of their limitations than are their counterparts at

U Consnumantst rarales in sehepal, copmtunes mreles in Mali, commumantés viroles in
Chad, and so0 on.
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national level, and may therefore be wore willing (o apply the principle al
subsidiarity, {urther devolving the suthority to manage NRM.

‘Mowever, this opfion runs the risk that local government will not want to
devolve such powers to lower levels, This option also raises the question of
the juridical status of special purpose or smaller units to which local
povernments might devolve NRM prerogatives. How does one “lupalise™ 3
village s0 that it can mapage its lands? How does one “legalise™ a federation
of villages so that it can manage a shared watershed? There are no simople
_ answers here - but it can coly be recommended that the solution be as
pragmatic a5 posatble. What iz needed are casily applicable, low cost,
“COMNION SENse Teasures.

Improving decentralised natursl resource wmanagement

In¢reasing participation
Measures aimed at increasing the degree of participation within decentralised

NRM institutions need to go beyond traditional approaches, such as
#animation” and “sensibilisation”. There are two complementary pessibilities.

The first would be t make it mandatory for local level NRM institutions to be
orgamsed along democratic lines, with affice-holders being elected for fixed
terms. This would encourage a degree of accountability and permit [ES0UICE
users to voice their concerns through cheice of their representative, However,
while some of the customary institutions which exercise authority in the Sahel
are not glways vevy paricipatory, many remain accountable - in some way of
other - to local populations and resource users. Should such iostitutions be
automatically excluded from DMRM, becauss they are nol sufficiently
“democratic™? Legislating for *demecratic™ NRM jurisdiciions also has its
Hmits. In theory, all the co-operatives esmblished in Mali are run on
demacratic iines - but as all Maliana prebably know, this “legal™ truth s far
yemoved from the everyday reality of such co-operatives. Despite these, and
other problems it remains clear that we should seck to encourape focal level
NRM jurisdictions which allow for a maximum of public cheice, within which
resoiree gers can find their veice |

The second option is to provide members of Jocal NRM jurisdictions with

traiming in participatory methods, thereby enabling them o faciinate vaore
effective consultation with resource users. An obvious starting peint here
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wonld be to introduce PRA/LA techniques® into local instimtions, for which
there is already & trafning capacity in the Sahel, particularly among MNGOs,
The success of such a strategy, obviously, depends on the eatent o which
toots aimed at enhancing participation are genuingly used by those trained,

Iicreasing the extent to which management is trﬁnsmtruut

Whiile the “democratic™ organisation of local NRM institntions wonld certainly
cncourage & degree of accountability, there is stiil a need for providing the
basic tools necessary for allowing transparent manzgement. This could take.a
variety of forms - traiting in clear acceinting procedures so as o render
visible systems of financial mapagement; training in hew to design procedures
for decision-making; training in the keeping of records about meetings and
decision-making processes; traiping in the prograpiming snd preseniation of
activities. At a more basic level, there iz much work to be done in the feld of
adult education, in providing rural people with essential zkills jn literacy and
numeracy. This 15 relatively simple, but labour intensive work. It iz also
something to which everybody - the state, donors, NG{s - can contribute and
which would yield benefits in a variety of fields, not just NRM.

Increasing knowledge ahout NRM and irmproving management skills

In order to increase the knowledpe and skills of Iocal NR managers, mensures
should be taken 1o provide them with access  appropriate information -
whethey technical or. otherwise. Az far as pessible, this should be through a
piccess of exchange visits between those responsible for local level NEM
systems, enabling rural people to see how others 2re dealing with resource
- management problems and discussing issues with them. There are, of course,
other ways of providing resource users with new information abour NRM,
YVarious media, for example, could be used to do this. Training workshops
could also be arganised. Finzily, thers is a need to widen the range of service
providers to local level namral resource matagers. Projects shauld consciousiy
- endeavour to involve private sector enterprises as contractors to local NRM
instifutions, while the state should ensure that the fiscal environment is
Fwvourable to such enterprises. The greater the degree of choice open to
manapers of natural resources, the more likely it is that they will obtain the
quality of service they need.

% ‘Ihis has hean dene, with some success, in Ghana, where a GTZ-Government of Ghana
program of support for decentralisgtlon has provided glecicd District Assembly persons
with training in the wse of PRA technlques,
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Improving local mechanisms for confiict management

 Natural rescurce exploitation is often competiiive and conflicts benwveen
| resource wsers is an ever-present risk. Conflict resolution is best achieved at a
local level, provided that it is carried out in a readily transparent Marnet and
conducted by arbitrators whese impartiality is manifest. Such mechanisms
must therefore be put mio place or, in the event that they ajready exist,
. supporied. Local level NRM structures should be actively encouraged to
egtablish trapsparent conflict resolution systems, both at their own fevel and
above. Lines of recourse need to be spelled out in 2 clear way, with parties o
a econflict being strongly discouraged from taking their problems “oul aof the
systern”. State judiciaries and administrative authorities will need 0 strengthen
the legitimacy of local level dispute settlement methods by recognising the
hinding nawre of their decisions and insisting that respurce users appeat (0 the
courts onty in the 1ast resoft. '

. Improving the mobilisatien of financial resources at the local level

Local level NRM institutions’ must be allowed and encouraged to raise
financial resources theough their own fiseal mechanisms. As a prelude to this,
and 38 an integral element of the state withdrawing from teourial pre-
eminence, the state needs to devolve many of its fiscal prerogatives te
. deceniralised levels. When local government devolves legal control over
natupal Tesources to ofher strucrares, they must also  develve any
corsespending ool waharicy. '

The state and donors must be very careful not to subsidise DNRM by
allocating large amounts of funding to local institutions. For example,
providing forest management bodies with funds to cover running and
investment costs moms the risk of the local organisation becoming more
accountable to donors than to the resource users it represents. [L will alsa
reduce the incentives o develop low ¢ost, sustainable soiutions to problemmns,
External funding, if it is to be provided for direct NRM activities, should be
on a “matching funds™ basis, with local resource users contributing at least as
mauch as outside donors, or theough forms of eredis (similar to those developed
by the FIL project in southern Mali}. Donors, howevyer, can Yery useiully
contribute resources o instimtional suppott - (raining, exchange visits, legal
reform, and the like. '
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THE ISSUE OF DECENTRALISATION-

In this finad section we turn to an examination of reforms cureently underway
aitd an analysis of policies on decentmlsation .'aml tbeir limits in some of the
CILSS menmber states

Processes of reforne in the Sahel

Most Sahelian countries are undertaling reforins which will result in 2 greater
degree of administrative decentralisation, In some countries, such as Senegal,
thiz process began sarly on; in others, particularly those wiere
democratisation has been more recent (Mali, Niger), new laws coneerning
decentralisation bave ouly been drafted since the [990s. In certain countries
(Chad, Burkina) the state is still in the process of drafiing laws :nd initiating
reform. In some countries {Chad, Mali}, a decentralised system of governance
is constitutionally mandated; in others, it is not. Alongside local povernment
units, most Sahelian states have also proposed to establish a devolved system
for technical services, accountable beth to local and central governments. For
the moment, however, most such techoical services continue to operate as
coenlraliy-managed line minisiries, even in Senegal,

I terms of fiscal powers, Sahelian local government strucheres enjoy limited
authority. Most are (or will be} able to raise local development taxes on a per
capitz hagis, They are also able to raige taxes through commercial patents and
trading permits. However, in most cases the levels of permissible taxation are
controlled by national legislation. In most counties, there are proposals o
estabiish a central fund for local povernment, made available to local .
COmmunes according 10 & vanety of criteria; for the moment, however, there
are no significans flows of financial resources from cenmal w0 local
gOVernment.

With regard to land tenure aed resource access, the role of communes is
somewhat ambiguous. In Senegal, for example, rural communities are
empowersd to manape & significant proportion of the naticoal domaln - it is
they, in most cases, whoe allocate agricultural land te farmers. However,
furested lands in Senegal remain very firmly under the cootrol of the forestry
service, whose role is mandated by the natiopal forestry eode. Elsewhere, it i3
still too zarly to know precisely what role locat government will play n land
e and teanyice aotess. .
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At the same time as setting up rural communes, many Sahelian countrizs have
alse embraced the AGT {aménagementfgestion de terroirs) approach which s
based an the notion of village Jevel management of jand. Within the foresiry
sector, ever since pround-breaking experimentation in Niger, there has also
heen an increased interest in ocal level smanapement of woodlands. Major
reforms of domestic energy policy, pioneered In Niger, now adopted
elsewhere, stronply argue in favour of village level management of fuelwood
resourees and supply.

In short, thete does appear to have been & change in the political thinking of
Sahelian states. Al have committed themselves to decentralising their
administrative structure to varying deprees, to enable a greater degree of
~ popular participation in the process of local government. All havi recognised
hat the post-independence model of centrally managed territorial
administration is out-of-date snd inappropriate. Most have adopted a
develnpmental rhetoric which is in favour of decentralised uatural resource
management of some kind. :

However, the extent 1o which rhetoric has been transformed into real practice
remaing somewhat limited, First, and perhaps inevitably, reforms secm to take
a long time to be implemented. Second, and mere significantly, the
substantive meaming of much political rhetoric has often been heavily diluied
by the time tt becomes legal prescription, let alone practical implermentation.
This has been especially the case with forestry legislation: initial, upbeat
promouncements concerning the decentralised and participatory orientation of
“new” forestry laws have been beliedl by the codes eventually adopted by
patliaments, which continue to bear a strikingly close resemblance to fle
codes they replace. '

Dhstac]es' ardi consiraints

Ju the first part of this paper, we apelt out the basic preconditions for DNRM
and some of the features which contribute to making it successful. In addition,
a number of measures have been proposed which, if adopted, would go 2
considerable way towards fostering the emergénce of local level NRM
siructores and jocreasing the likeithood of their succeeding. Many of these
proposals have been made before. Not all of them, however, have heen
adopted in a thoroughgeing manmer by national decision-makers in Sahelian
countries, despite their apparent commitment to the process of decentralisation
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in general. And even wherc there have Hoen reforms, the process of
decentralising natural resouree management has heen slow.,

There are also significant ditferences in the way in which different Saheliam
tountries have gone abont fostering and supporting decemtralisation, in
genetad, and DNRM, i particular. Indeed. it seems inceeasingly obvious that
despitc a homogencous rhetoric, Sahelian states demonstrare a eemarkable
. beterogeneity in the extent to which they have set about decentralisation. A
namber of factors seem to underlie an inability to implement the necessary
ineasures. In addition there are a number of intringic constraints which need o
e taken into account when discussing the process of decentralfisation in the
Sahel.

Legislative perocesses aid legal traditions

In ereating an enabling environment for DNRM, within which the state legally
cedes s authority over tenurial issues, there are clearly obstacles related to
legistative process and fepal traditions.

First, it needs 1o be remembered that the Sahel comprises large, sparsely
settled poor countries, governed by young states, few of Wwhich have access to
sipnificant financial resources. These are not countries where laws are easily
cnlorceable. Laws are written in 4 language entirely alien to the overwhelming
mafority of rural people, and in z style beyond the ready understanding of
most educated lay people. The fact that most national lend tenure laws have
rermaimed unapplied for the last thirty or more years omside the main towns is
witness to the limits of legislation in the Sahel.

MNonetheless, most observers would tend to agrée that existing laws are usually
nsufficiently “liberal” with regard to the creation of local jevel NRM
Jurisdictions. What are needed are constitutional-type lasvs that stpuelate, in g
broad way, what the state is allowed to do. The state needs to move away
from trying 10 decide what is to happen to all patural resources and firmly
declare that 1o all but'a few cases, NRM is a local affaic, This would not only
brng legislation inta line with reality, but also reduce the very equivocal way
in which existing Jocal instinttions manage resources.

Two other aspects of the Sahel's lepal inhertance 250 seem especially
inimical o decentralised NRM. Pirsily, laws always apply throughout a
¢ountry, regardlcas of how many differences there might be between regions.,
It would make more sense to have one legal framework setting ot 1o a broad
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tut unambiguens faghion what national forestry policy is, juxtaposed with a
series of local or regional forest cades, drawn up by different [orest nsers.
Secondiy, laws always tend to be exhaustive’. Everything is legislated and
codified. And vet, all these points of detail are only likely to be ebserved
the breach, rather than as a rule. In addition, it is clear that such an omniscient
approach o making laws is intrinsically anti-local and inflexible, the apposite
of the iterative, precedential, and flexible attitude necessary for legislation in
the Sahel.

A continwing mistrast of local capacities and Jack of support for
prganisational development

The emergence of an enabling environment supportive of DNRM has also
been held up by 2 sustained misuust in the capacity of local level institutions
and groups to manage natural resanrces on the part of the state apparatus. The
vast majority of Sahelian administrators and technical personnel are nwwilling
to move beyond the rhetoric in favour of decentralisation and T
committed in practice to 3 *hands-on” approach. Thiz general mistriaet of local
capacity to manage resources is alse brought owt in the tendency for Sahelian
states to create an excessive number of hurdles over which organisations must
jump in order to be granted the right to mapage fHeir OWR [ESOUrCES. For
example, for villages in most Sabelian countries to be allowed to manage
community forests, they owust engage in a protracied process of negotiation
with the state and agree to a multimde of clausss and conditions (many of
which were never adhered o by the forestry service itself).

While develving powers and responsibilities requires some caution, o0 owch
red-tape substantially raises the transaction costs, and can thus nhibit the
emergence of local level instinnions. At (he same time a3 local capacity 1o
undertake NRM is belitled, too Kitle effort is made to strengthen
systeanaticaily local capacity to practce NRM. State-sponsored  fraining
programs which set out to provide rural people with the skills and kmowledge
they need (0 manape natural resources are few and far between. Some AGT
projects provide willapers with new technical skills, bul many amount i little
more than technical service personnel drawing up village development plans
and “schémas d'aménagement™.

1 An example which comes |o mind §5 the tendency for Sahekian laws on administeative
decentralisation which o ik unnecessary, and often counter-productive detail on what
rutal communes or communities wlll e allowed to tex.
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Reluctance to give up “rent-seeking™ oppartunities

Genuine devolntion of NEM to local level institetions will necegsarily imply a
decline in the capacity of the state and it2 employees to extract refs from
resoucee nge, The unpocance of naturel veeoucce tems shovld not be wades-
estimated for poorly paid civil servants. This helps expliic the reluctance of
the state apparatus to hand over powers to manage resources to local level
institutions.

A relectance to devalve real poliical power fo the tocal level

There has beerl 2 major change in Sabelian siates’ overt commitnent to
democratisation &nd decentralisation, But we must be realistic in assgssing the
extent to which national governments arc geovinely willing to share political
power through the democratic process. Some counteles, such as Sepegal z2nd
Mali, demensirate a strong commitment to the overall process of
democratisation and deceniralisation, Other countries, on the other hand, have
Instoncally beletged to a rather different political tradition, in which all
sources of pobitical power are seen to he pn!:ennally ﬂ'treatenmg and thus need
12 be “contained”.

Weak local capacity to manage resources

In some Sahelian countries local capacity to underizke NRM is made more
problematic by the way in which local sources of authority have been
systematically eroded away over time. The contrast in the post-colonial
political histories of Mali, oo the one hand, and of Niger and Burkina, on the
other, i5 striking in this respect. In the former case, cenital govermment has
never entirely excluded local initiatives and the exercise of local anthority - 1
is o0 large and diverse a couniry for this to have happened given the
technology available to the state. As a result, a tradition of DNRM in Mali has
“sutvived”, and local capacity to make decisions about resource mapagement
hias remsined remarkably intact. In Burking, on the other hand, the exercise of
central enntrol over the entire countey has been a political tenet of successive
regimes and, piven the relatively small size of the country, s practieal
possibility . Niger is an immense cougtry, but is different from Mali in having
been rvled, for a formative period in its history, by a strong leader, who wag
fortunate enough to have enjoved access t© important financial resources
derived from uranium mining. As s regelt, Niger experienced a prolonged
perigd of stronp central control by the state, and a concomitant weakening of
Iocal Ievel institutions.,
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Local resistance ta participatory institutions

It is not just the state apparatiz which may lose out n the process of
decentralisation. There may also be local élites who have much to lose if
'NRM becomes increasingly participatory. The most prominent case of this in
the &ahel is in Chad, where customary chiefs bave enjoved ¢onsiderable power
for a long period of time, derived in part from their control gver access 1o
natural resenrces. Elsewhere in the Sahel there are also other cases of
powerful vested interests at the local level which would certainly not benefit
from a more open, participatory style of MRM.

Limited dependence on natural resawrces

Population prowth and increasing urban demand are likely to raise the valee of
natural resources. However, in many places, people are not solely dependent
on natural resources as the basis for (eir livelioods - many Sahelians also
rely on income derived from migration 0 the relatively prosperous coastal and
southern countrics, particularly Céte d'Ivoire and Nigeriz. Rehanee by mamny
Sahelians on incomes from other sources may have the effect of devalwing the
relative jmportance of natural resources and thus reducing the likelihood of
local investroent 1n theit sustainable management.

Inappropriate doner practices & policies _

Many donor agencies continue to operate in ways which do not support
decentralised natural resource moanagement. The incentive structures within
many agencies are such that fheir persornel are often motivated to dispense
jarge sums of money in relatively short spaces of tme. This has the
unforiunate effect of focusing much assistance on concrele activities, such &%
infrastructural jnvestments, for which expenditore iz high and the results
highly visible. Equally, fonds are “dumped” on projects which cannot possibly
spend them in an effective mannet. Such tendencies go aguingt the arain of
building up local eapacity and accountzbility. Few donors are able o “open
their doors” o the small scale, timely, and incremental assistance so often
appropriate to DNRM. The transaciion costs of negotiating, for example, a
(ree-year literacy training program for a villape-based NRM organisation are
usvally 50 Righ as to be prohibitive for major donors. Thus, slow-moving and
low profile interventions {(in nonformal edueation, in informaticn
dissemtination, in roral training) are militated against by donor policies - EVEN
though these are precisely the kinds of activity needed to foster local Iewvel
capacities, -
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CONCLUSIONS

As many of the case studies examined by this study have shown, there are
eneouniging exanples of decentralised natural resource management in the
Sahel, Some of these show that not enly can loral Iovel NBM occur but it can
also be relatively successful, given the ripht circomstances. The entire set of
case studies provides many clues as to what allows DNRM o develop and
aspects crucial for its seceess. By (he same token, we can alzo identify factors
which mititate against suecessfl DNRM.

From this analysis, it is possible to identify the kind of policy envirooment and
direct interventions which might foster more and better DNRM. While some
of these reforms have taken place, there are many which have not. There are
aumerous reasong for this outlined above, which combine with the inherent]y
slow speed at which change takes place. Some of the factors which explain the
glow pace of reform can be overcome with sufficient political will; others,
bowever, are constraints with which rural populations will have to live.
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