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The Evolution of Policy on Community Conservation
in Namibia & Zimbabwe

BRIAN JONES & MARSHALL MURPHREE

Introdusction

The histories of community conservation in Namibia and Zimbabwe provide an
instructive comparative case study on the origins and development of community
conservation policy over time.! In their similarities both histories represent a ‘polar
type’ in the spectrum of policies examined in this book, emphasizing extensive devo-
lution through strong local proprietorship and conceptualized primarily in terms of
rural development rather than conservation objectives. They are a ‘community-based
conservation’ approach (see Barrow and Murphree, Chapter 3, this volume); In their
differences the two histories show that this ‘pelar type' can mask significant policy
divergence in important dimensions, providing a warning that the aggregations of
typology may obscure specifics that are operationally determinative. :

This reference to operational specifics underlines an analytic stance which informs
this chapter. We see policy as dynamic, in constant and evolving interacton with
implementation. Operational specifics continually feed back into policy, which in
turn responds to implementation experience. This insight has been implicit in
conservation and wildlife policy evolution in Namibia and Zimbabwe, often
expressed as ‘adaptive management’. At any point in time policy represents the
acrempt to reconcile diverse interests; the experience of implementation constantly
changes the nature of this arena of conflicting interest, Qur analysis of .the two
histories thus gives attention to issues of resource competition and the processes of
policy formulation. :

Particular attention is given to certain key issues. We examine the degree and
concext of devolution in rghts, authority and responsibility implied by policy. We look
ae the reach of this devolution and the level to which policy suggests it should extend.
Putanother way, we ask the questions, ‘devolution to whom?' and “what is the primary
unit of proprietorship?’ We examine the incentives for participation built into policy.
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Finally, we look at the degree to which intemational perspectives and interests have
influenced national policy through donor invelvement in implementation.

Land, Erology and Politico-economic Background

Namibia and Zimbabwe share a number of common characteristics. Zimbabwe s
classified as mainly semi-arid, while Namibia is semi-arid to arid and both are prone to
regular droughts. Zimbabwe is predominandy broad-leaved woodland savanna, while
Namibia is predominandy thorn savanna with dwaef shrub savanna in the south. The
frequency of drought conditions leads to considerable uncertainty for rurl people in
both countries who have devised a number of risk aversion strategies, often based on
diversification or transhumance. Both countries have relatively recently emerged from
long periods of white rule, Zimbabwe in 1980 and Namibia in 1990. Politics in both
countries are still dominated by racial issues. Government agendas still focus on
removing past discrimination and on the indigenization of the civil service and the
business sector. There is also a tendency to use tie racial legacy to legitimize the
concentration of political and economic power in the hands of the new post-inde-
pendence elite. These ecological and politico-ideological contexts have influenced the
evolution of policy in Namibia dnd Zimbabwe aimed at enabling the development of
collective resource management regimes. The struggle over land benween existing
landholders, whether white commercial farmers or black peasants, and the landless,
whether the rural poor or aspiring new black elite, & crucial to understanding the
politics of natural resource management in much of southern Africa.

Namibia

Namibia has a total land area of approximately 825 000 km? and a population esti-
mated at 1.6 million, with an annual growth rate of 3 per cent. It is the driest country
south of the Szhar, with average rainfall varying from above 600 mm in the north-
east to less than 25 mm in the Namibia desert to the west. Rainfall is highly erratic
both temporally and spacally. Drought is a regular occurrence. The shortage of
water is the main limiting factor on Namibia’s econonty, which is almost entirely
reliant on natural resources, Two-thirds of the population live in rural areas and are
directly dependent upon the soil and living natural resources for their livelihoods.
Land distribution in Namibia has been skewed by the country’s colonial history.
Under German rule from 1888 to 1917, white settlers approprated much of the ceneral
part of the country, and began the process of developing ‘reserves’ for black tribal
groups, The South African administration, which replaced the German colonial
government, continued this process and consolidated the reserves into a system of black
homelands based on apartheid policy. In many instances the land allocated to black tribal
groups was among the least suitable for crop growing and livestock rearing, constituting
large parts of the arid north-west and of the Kalahan sandveld in the north-east.
Commercial farmland is held under freehold title, while the state owns communal
Iand. R.esidents of communal land have usufruct dghts over the land and its resources,
such as grazing. Under the South Aftican colonial administration land allocation was
the function of government officials. In practice, traditional leaders believed that
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communal land was owned by the chiefor the king, and have always allocated land jn

terms of customary law (Corbect and Daniels 1996), However this de facte allocation of
land by traditional leaders has been eroded by post-independence government policy,

The erosion of the powers and status of traditional leaders has combined with other

factors to create an Open access situation on much communal land. Witheut secure

and exclusive group tenure over communal land, many residents are unable to guard

their land against appropriation by wealthy individuals and settlers ftam other areas,
The SWAPO Govermment, which came to power in democratic elections in 1990

making. A decentralization policy sets out goverment functions which should be

there are competing ideoclogical tendencies representing on the ane hand wn_naonﬂnw
and decentralization and, on the ather, command and conwol through centralization,

Zimbabwe

Although receiving on average higher rainfall than Namibia, mnch of Zimbabwe is
classified as semi-arid. Rainfall has a considerable correlation with altitude and the
‘lowveld’ of the south-west and south-cast is the driest region, suitable only for
extensive livestock production. The most viable arable land lies in an arc from the
centre to the eastern borders on the ‘highveld's . :

During the British colonial period white settlers appropriated much of the best agri-
cultural land removing resident people to ‘native reserves', now known as’communal
land, In 1931 nearly 60 per cent of land was under white commercial freehold.
ownership with black farmers being confined to Jjust over 20 per cent, Subsequent shiffs
inland allocation have led to 3 reduction in the area of commercial freehold land, which
stood at 37 per cent in 1996, In late 1996 the Zimbabwean government announced
plans to reduce this area further, With an annual population growth of just over 3 per
CEnt per annum, pressure on viable arable Jand is growing and migration to lower rainfill

4As in Namibia, communal land uwsers in Zimbabwe enjoy only usuffuct rights to the
natural resources on the land, and neither individually nor as groups have ownership
over the land or its resources. The post-independence government has perpenuated the
tenure situation of the colongal perod with some maodificatdions, Rural district councils
(RIDCs) may under cerrain circumstances lease land and exploit natural resources on
behalf of commung] residents, Below the diserict is an administrative sub-unic called the

density and natural resource availability. The administrative system j

post-independence government has further marginalized the role of traditional leaders
in land allocation and Tesource management,
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1ildiife and Conservation Policy

There are iportant parallels in the development o.m wildlife nan.‘ noammgum_n%. Wormm
i ibia and Zimbabwe. In both countries pror to colonial rule, wildlife wa
o Zuam in a number of direct and indirect ways. Game ?.n_mcnnw were used for a:
e iety of purposes including the provision of meat and clothing and for trade.
e <M_H<MM not indiscriminate, Chiefs and headmen had authority over the use of
m..“.%w species and reserved areas of land as their own hunting domains. Wnr@..uﬁ
nna culural boos also limited the use of game animals, and n.:m modes of hunting
M.Mn_._nc_oﬁw limited the success mte. During the nc_oEn.m mmnonr nrm%s”nrwmmmu.
riated formal control over all wildlife, and passed _nm.m_unou providing .__M_. %
mmrm to white settlers and visiting sport hunters, Blacks Emzﬂ wrwnunnm md:._ %;5. mmm
e by laws which removed control from u.u.m:mouu caders and made w
ﬁ_m WMMM Mﬂﬂoﬂsﬁ use of wildlife illegal. Even on ér.:m @E&. the s:_m:nmu WNVE”%M“
to the state and commercial farmers tended to see wildlife as competing wi b their
livestock and ctop farming, On both nogzﬂ_a and frechold land no:%ﬂ.w:_ o .&n ‘
habitat to farmland and illegal use led to declines in i__%mn.mnn&mm. aral nommz ¢
centralization of control over ,ﬁ&Mn. nrm mn.m:”., uWo created ‘game reserves’, i
cess removing black people from their land. o “
m._n:w an 1960s a B&m& mrmmw._ wildlife policy, away mﬂwa a protectionist mu;r_wucmww%w,wm )
one of conservation through sustainable use, n.unn:_ﬁmm in both countries, Th M m_wnzsn
away from state control to individual proprietorship for M.i_:m nomugn_..n” i pz.nm
who could now benefit financially from n:m.é.__&:.n on their farms. .Bﬁﬂn m omom aud
benefit were seen as key incentives for mEB.EEm management. During the sand
19905 both countries sought ways of mxnnan_.._zm proprietorship to farmers on nwWE m
lands, based on the legislation orginally n_nm.._mdnn_ to benefit é?ﬁ nwﬂannns. Hsh.:m
Interestingly, the focus on the devolution of rights to use «SE. & on Ewuwmoz d
communal lands has meant that other mﬁvnopn_.ﬁm to community .M.o:mn .nnm -
particularly park outreach and the collaborative Bm_u.umﬂwunsn o Mnmomu_.nn?.mm
protected areas (see Barrow and Murphree, Dwnm.ﬂnn 3, "_.E volume) - have poetved
lictle attention. The management of the extensive :u.nn.:”_&. vpnw. systems :“_ o
countries focuses on law enforcement and the types of initiative nwvnﬂmuﬁsnn M M.._ .
in East Africa, suchyas park reventue-sharing .,En_ nnma.,:.nm.mrun:m .@mn ammh.oﬁm nr ,en., .
in Chapter 5, this volume}, have not been as important in Zunz_umu an mbz“E abwe.
In consequence the focus in this chapter is on communal lands and not PAs.

Namibia

Rights over wildlife were conferred on ai._.:m noEEan& ma.zs,wnm in %wmm. vd.a
consolidated in the Nature Conservation Ordinance S.Euu. 2::.& is ,mn.: mﬂmw_mm.u
primary legislation for protected areas and nwn. nonmnnﬁn_on.unm :M_Eauc: of w E.oﬂ
The Ordinance gave conditional ownership over certain of _”n mare .mo:.#u.p.

species of game and limited use nmr.n_. over other species :z.om_m _u ﬂnnm.u m.w,fo...
Ownership and use rights were conditional upon a farmer owning land o unﬂ ap Mwumm
priate size and enclosed by game-proof fencing, Commercial farmers émﬂn.&ﬁﬂ. e
to hunt game for their own use, buy and sell game, cull for the conumercial sale

meat and entertain foreign trophy hunters on their farms. None of these rights were
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d)

e}

n communal lands cattle are a ymain form of household accurmulation and thar unless
CAMPFIRE revenues at household levels are at levels sufficient 1o off-set the
perceived loss of the accumulative potential of livestock, the programme is likely 1o
encounter epposition at these levels, :

Resource 1o desmand ratios. ‘This is an issue closely related 1o (c). CAMPFIRE
benefits in cash and kind a¢ household levels are highest where human POpu-

on econoniic incentive, m

Devolution of revemire appropriation, The devolution of revenue appropriation from
state to councils and from councils to producer communities (at various levels, see
(a) above) is demonstrable in the programme’s history, Whether this has meant 2

counci] level the programme has provided revenues from g commodity which
previously had litde financia! value to cauncils, leading Hill {1996: 116) to make .
the perceptive comment that CAMPFIRE ‘not only is a wildlife program; it is -
also very much a il eaxation program’. At the locality level there remains the
possibility that rel appropriation of value can be siphoned away, if government
uses the development of Jocal infrastructure through wildlife revenues as an
excuse to avoid its commitments to provide these through cenep] funding,

The politics of resource appropriation. The high and escalating vilues of the wildlife
resource have had the effect of intensifying political conflict over the appropriation
of these values at community, district and national levels, Within communities and
districts the programme has brought into sharper focus competing interests drawn
on class, gender's and ethnic fines. At the national level the economic performance
of the industry has attracted the attention of the political elite and their private
sector allies, who seek to guin a higher share of its earnings through patronage,
shrewd negotiation or bureaucratic re-centralization, CAMPFIRE, which from its.
conceprualization had profound political implications, has through its relative
success now become a high-profile arena of political manoeuvring with outcones
which will remain dynamic and dependent on the strength of its constituency.
Vertical compartmentalization iy, legislation and agency responsibility. Legislatively
CAMPFIRE has been based largely on the Parks and Wild Lifa Act, 25 amended, .
Other resources, notably forestry and water resources, fall under different legis-
lation and are served by other povernment agencies, Beyond this a number of
other gavernment ministries have jurisdictional responsibilities relevant to the-
programume, including the Ministry of Agriculture. This vertical compartmental-
ization of resource Jurisdictions is one of the reasons why CAMPFIRE, in
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concept and name a holistic programme nnnoﬁmﬁmm.:m all :uE.H_ resources, has .
in practice been a programme focused on éun_.:m", fsheries .p:n_ E.nw.:...m_.
Devolutivn s conceptualized in CAMPFIRE requires a much wider legistative
base than the Parks and Wild Life Act. Strategically, the programme .:nm& *E
shift its government linkages to a v—dua.nn spectrum of ministries. H.u_m
CAMPFIRE Association is aware ofthis, Eﬂ is attempting to form "E_unnam. with
farmer associations and closer communication with the Forestry Commission
and the Ministries of Agriculture and Lands.

issues discussed above are among the primary factors constraining the
w.”.moww«””nwm.um mnrn programme. They are n.ubgvmmﬂm.m n_.u% mnmm, uﬂ“m:w mo:w
conceptual gaps, implementational compromise and, paradoxically, its elements o
success. They have been outlined in a form which E".EG the @nn that the ﬂomaa_.:m.
has made progress in dealing with some of them, m_ma.sn:_mn_w. in Hnmmzd to the anm ném
it should be noted that revenue retention by womnn__m has progressively nno_unn. an
that imposition in implementation is &:&Emgﬂmm eSnn_E.un_.No 1997). These Emmmu
nevertheless must remain high on CAMPFIRE's agenda if jts goals are to be iy
realized.

Implementation and Outcomes: Namibia

Developing policy

i icy for devolving rights over wildlife and tourism to rusl commu-
Mﬂnﬁw”m_wwm?w”mﬁcm m:inn:.gnm:n Wum Tourism c.smd had to solve the mno_u_‘mE of
transferring proprietorship over wildlife (often a Eow._m.m resource} and tourism (1
‘resource’ linked to land use and land rights) to groups of Em_sn_mu_m wheo do not own
the Jand and whose traditional management systems and anmmami structures _Hu_wﬁ” .
been largely undermined. The policy had to find ways of mmms_nm who should ..
given proprietorship and how far these rghts should extend spatially. It had to n_wmcﬂ
that the existing or emerging elite would not capture the process ar comumuanity n_S. :
and appropriate the benefits that were expected to accrue. It &.....o had to ensure Sﬂ.m
while devolving proprietorship to the local level, the Stace 33.53 a regulatory role -
50 that if the new system was abused, the rights could be withdrawn. Five major
influences shaped policy..

1. The pioneering work catried out by the Namibian NGO, Integrated Wm_.:.&

. Development and Nature Conservation chZh.u. in the north-west o nrn
country. IRDNC helped local communities nmwi.um;: a :mn.&cmw Mﬂ MQMMHMJ”“&

tds and established a pilot project to bring tourism reve . f

WMHM.WH%“ as an incentive mo% ncaﬂﬂﬁﬁos of _o.na EmnEmm.. MH.CUZO s work
yielded important lessons about the need to noE_.zwm responsibility E._.& control
over a resource with financial benefit, and to link this to local conservation ethics |
as incentives for conservation. Local leaders and other community members
were concerned at the decline in wildlife in the early 19805 and agreed to take on
some responsibility for conserving wildlife before there was any prospect of
economic benefits, Emphasis has since shifted towards economic -benefit and.
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wildlife through community game guard networks and involving communities ip
decision-making where possible, and enabling communities to gain income from
tourisim on their land within existing legislation. The aim was threcfold: to develop a
sense of responsibility for wildlife before substantial benefits accrued; to demonstrata
to communities that benefits from wildlife were in fact possible; and to develop 5
constituency of local people who would support the proposed policy changes.

In forging ahead with these proposals proponents of 1 community-based approach
were canscious that the need for institutional reform within MET was being ignored,
For the first five years after independence the Ministry remained largely unchanged
in its seaff composition, particularly at senior levels, The mafority of MET personnel
were still steeped in conservation us preservation and ideologies which emphasized
law enforcement as the primary niode of conservation, They viewed rural Afticans as
largely incapable of managing resources sustainably and believed in ‘top-down’
planning methods. The community-based programme was being driven by a small
policy and planning directorate within MET and not by the powerful parks and
wildlife directorate. The reformers took 1 decision nat to pursue the institutional-
ization of community-based conservation within MET but to concentrate on policy
and legislative change, in the belief that once conservancies began emerging change
within MET would be inevitable,

One result of this was that communities received conflicting messages from
reformers and traditionalists. More importantly, the decision meant that when policy
began to change there were significant conceptual differences about the gouls of the
approach within the ministry, The policy and planning directorate viewed: propri-
etorship and benefits as incentives for sustainable management while the parks and
wildlife directorate viewed benefits as an end in themselves. This had imporeant
consequences for the development of the legislation which gave effect ta the new
policy. .

Donor involvement

During the phase of local-level project development the planners sought donor
funding for project implementation. In the early stages donor influence was faitly
benign. The main donor at the dme was WWE (both US and International) and it
allowed in-country personnel to act as broject managers with occasional supervisory
visits from WWE staff from Washington or Gland. Later, as the Namibian activities
began to take on 2 more progrimmatic approach, funding was secured fromt United
States Agency for International Development (USAID} as there was 3 significant
overlap of interests and agendas between MET and USAID (see USAID: 1993).
However, over time, it became clear that MET and USAID had different approaches
and these became sources of conflict. Institutionally USAID had an interventionist
approach to project management and wented rapid results, At one stage USAID
wanted to withdraw funds from a particulsr community and use them more ‘strategi-
cally” where there was more chance of success, This was resiseed by project imple-
menters and the community concerned went on to become the first in Namiibia to
have a communal conservancy registered. Cleatly, the time fames and criteria for the
estimation of possible success for the donor and the Namibian agencies were quite

&m..n.nm:n.Hrnwaonnmmaoa&oﬁrm Zusi_umunnmmnnmm:ﬁm subsequenty justified by
the outcomes achieved. :
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From policy to legislation

ce poliry had been passed by Cabinet in March 1993, the next step was to Bive
M.m_.__un.n Molnﬁw w_“mnwrﬂnrn%cmr Fm.ﬁ?no:. As the parks and émn.E».m directorate within
MET would administer the legislation it had to be involved in drafting 2 _nm_m_un.:ﬁ
amendment. This was when the mmmm..?ﬁ.:mmnw .om the MET's policy and p E.:Mnm
directorate forging ahead without institutionalizing nDEuEEQLuBnM _Monmnnﬁ cm
became apparent. During discussions it wnnesm clear that the goal o M e park Ew
wildlife directorate was to enable all vmom_m in nmﬂ.ﬂmuu_ areas, and not m_ﬂ.:m_..m y
‘producer communities’, to benefit from wildlife utilization. Representatives omH n_nE.m
directorate insisted that legislation make provision for a second institution, a Wi e
Council, which would enable those people not incorporated within a conservancy Sm.
grin benefits. A Wildlife Council (GRN 1996a and b) would comptise M Mﬁr%
central government staff and local representatives and 46:5 be advise m nm.ﬁm
minister on how to spend its revenues. A MET internal policy document on dq ife
Councils envisages that income will be used for general .En& a.mninww..:n:n projects.

Such an institution clearly does not no_.:_ur...n proprietarship with Eu:m.mﬂﬂmnﬂ.
cost and benefit. If operationalized it will manifest many of m:m uno_uun.dm. in nm..umm.
within CAMPFIRE, i.e. that revenue derived from a ‘prodocer community whic
suffers the costs of living with wildlife may not nnmnr that comununity. .anwp. is Mn_
special reward for a community investing in conserving .nrn resource if the _nwﬂ nm
are widely spread across a region. The Wildlife Council at a regional level ho
authority, but those at the local level are expected ta manage n_:m Tesource. . 4

Reluctantly, and in order to move mrnp.n_ 4.5% the mn.m_u_mnon.. nrw _wn_ cy uﬂ
planning directorate compromised and QEn__H.mm Councils were inc] uded in the.
amendment. They effectively replaced the Hmmﬂonu_. natural resource Enzumnmanﬂ“.
committees that had been proposed in the new policy, as anr...EmEm. for ﬂmmﬂ%:. .
coordination between MET, conservancies, NGOs and others involve E_
community-based conservation (MET 1995).

Front Iegislation to implementation

The legislation providing for conservancies was gazetted in June 1997 and _uq._uzcunm.
1998, the Minister of Environment and Tourism had approved one na.u:mnda.ﬁnum an ;
another was awaiting his signature. m?nz.ﬁ:n approach oh.. working with on"_u
communities and changing the enabling policy and legal environment at .nrn 5aIm1e
time, conservancies might have been expected to emerge more rapidiy and in greater.
nurmbers. Some of the delty can be ascribed o the demands placed upon noa.ﬂmm..w
nities by the legislation to hold meetngs and register all Ena,o.na. But m&:ﬁv mw r
also been caused becanse of the strategic decisions and compromises described above.

ftie themselves. In Kunene Region three emerging conservancies

- MMHMHMHMHJ_M@PGE@ of parcels of land which have been Ecnunmm u.nnc&“a.m
to 2 Headman's Ward system. Some residents of these arcas wish to _un.Em_:ra.,_.
in the conservancy being established by the .nnmmr_uo.:dzm ward, and uE_mn_nr.m
they fall under the jurisdiction of the n.nﬁ_&oc_..:.ﬁ r.mmn::un. .H.rn. ?Wm.p
response has been to inform these conununities that it m.ﬁ&.r:m to register these
conservancies without the disputed areas pending adjudication by the Regional
Council and Traditional Authority.
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Devolving

Management s sovmmonscom.
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The Evolution of a Community-based Approach
to Wildlife Management at Kunene, Namibia

BRIAN JONES

Introduction

The community conservation activities in Namibia’s Kunene Region are an
approach to community conservation based on the devolution to rural communities
af responsibility and proprictorship over wildlife and tourdsm as tesources.! Thus,
they represent a relatively radical form of community conservation in terms of
Barrow and Murphree’s {Chapter 3, this volume) typology. As a case study,
comumunity-based conservation in the Kunene Region illuminateés a number of key

issues relevant to approaches which view wildlife s a sustainable natural resource,
Five key issues are examined in detail.

[y

- The shifting balance between intrinsic and instrimenta] incentives for conservation,

2. Scale as a factor influencing the development of viable common property resource
managemetit institutions for wildlife and tourism. _
- The importance of external facilitation based on ‘light-touch’ adaptive
management, :

- Modes of relationship between communities and the private sector.

- The difficulties of reconciling intra-communiry differences.

j)

e

The Kunene Region

The Kunene Region is situated in north-western Namibia (Map 11.1) and covers an
area of about 70, 000 km?>. The region includes the northern Namib desert (100 to
600 m as.1) and interior highlands {1000 to 2000 m a.s.l) divided by a steep and
rugged escarpment, The climate is semi-arid ta hyper-arid {350 mun of rainfall in che
interior highlands to less than 50 mm in the Namib Desert). Wildlife in the region
consists of a variety of arid savanna and deseri~adapted species including elephant,
black rhino, giraffe, Hartmann's mountain zebra, greater kudu, oryx, black-ficed.
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Map 11.1  The Kunene Region, Namibia
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impala, springbok und warthog. Predators include lion, leopard, cheetah and spotted
and brown hyena, :

As a result of the low and erratic rainfall, combined with soils generally unsuitable
for agriculture, the economy of the region is largely dominated by semi-nomdic

pastoralism or sedentary livestock farming at low stocking rates. Tourism, based on -
the great scenic beauty, wildlife and culeural interaction with local residents, is -

increasingly playing a more significant role in the local economy. The western and
northem parts of Kunene Region are inhabited by abaut 50,000 Herero, Himbg,
Damara, Nama and Riemvasmaker people who live in interspersed Eroups as a result
ofa series of forced removals and relocations imposed by successive colonial govem-
ments. The consequence has been frequent tensions between different groups, tenure
insecurity and leadership instability, factors which make effective local organization
difficult (Durbin et al, 1997). .

Project History and Evolution

Poachers turned gamekecpers 1980-92

During the 1970s a number of factors resulted in heavy poaching and a major decline
in wildlife numbers in Kunene Region. These factors were (WWE 1995):

® the increased availability of firearms during the liberation war; w

® commercial dentand for ivory and rhino hormn as well as leopard, cheetzh and zebra
skins; :

® subsistence meat and cash requirements after the loss of up to 85 pet cent of resi-
dents’ cattle during the severe drought of 1980-1.

Poaching came from a number of sources: government officials; South’ African
Detence Force personnel stationed in the region; Portuguese refugees from Angola
after 1975; and local residents on communal land (WWF 1995}, While all of these
groups were involved in commercial poaching for ivory and thino hom, the biggest
impact probubly came from government officials and Defence Force personnel.
Evidence exists of organized forays into remote areas with helicopters, the removal of
elephant tusks with chainsaws and the hunting by senior South African officials of
rare black-faced impala. While some local poachers were supplying tusks and horn to
middlemen, most were hunting for the pot. .

At the time, the region was afforded a low conservation priority by the: South
African government and the first conservation official did not take up station until
1978, with responsibility for a vast tract of remote and inhospitable country.
Poaching continued and by 1982 the elephant population had been reduced to about
230 from an estimated 1200 in 1970. Black rhino numbers had been reduced from an
estimated 300 in 1970 te about 65. Other large mammal populations declined by 60
to 90 per cent (WWF 1995). :

In 1982 a lacal NGO, the Namibian Wildlife Trust (NWT), concerned at the lack
of official response to the poaching, appointed its own conservator to workiin the
region. The NWT, supported by the Endangered Wildlife Trust (EWT} in South
Africa, hired Garth Owen-Smith, a former agricultural extension officer and
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pOVErnment game ranger. He had worked in the area in the early 1970s before being
mransferred out by the government for exposing poaching by high-ranking officials.
Owen-Smith used his knowledge of the area and relatonships with tradirional
leaders to open discussions with residents about the poaching and decline in wildlife.
He established that the headmen and others were concerned ac nrn. situation, but
were helpless to halr the decline as they had no authority over wildlife as game
belonged to the government. -

Teaming up with government conservator Chris Eyre, Owen-Smith proposed to
the headmen that they appoint their own community game guards, who would .vn
paid for by the EWT, but would be responsible to the headmen. The community
game guards (CGGs) were initlally part-timers who were expected to patrol their
areas at least once a month. They were not there to apprehend poachers, but to
monitor wildlife and any suspicious activities and then report to their headmen, who
would decide upon a course of action, If there was a serious poaching incident, the
headmen would hand che case over to the government. .

Qver the next ten years the game guards played an important H.omn in Razﬂn.m
poaching, Game numbers were also helped by the end of the nr..ocmrn, Ennu..dr.a anti-
poaching activities by the conservation authorities and the rhino monitoring of the
Save the Rhino Trust, another Namibian NGO (Durhin et al. 1997). Table 11.1
shows the increase in wildlife numbers in Kunene region since 1982, The support:
given to the game guards by the headmen during this period was considerable and
came to symbolize community commitment to wildlife conservation.

Table 11.1  Wildlif statistics for key species in Kunene Region, 1982-97

1982 1986 1990 1992 1995 1997 {est)*
Springbok 630 2000 7300
Oryx 400 800 1800
Mouneain zebra 430 900 2200 B
Elephant 230 384 413
Black thino &3 93 114 130
Giraffe 220 300

*Estitnats based an ground and akr sightings,
Soume: Dorbin et al. (19%7).

During the mid-1980s Owen-5mith teamed up with an u:n_:oviomwr Margaret
Jacobsohn, who was studying the Himba semi~nomadic pastoralists of northem
Kunene. Jacobschn was living at a small desert village called Puros on the banks of m:n
Hoarusib River. The people there, the Herero and the Himba, survived by moving
their herds in response to minfall and pasture growth, Dudng her stay at Puros,
Jacobsohn witnessed the beginning of tourism and the effects this was r..,._ﬁum on n_.:..
local people. The regular passage of small groups of BE.mmm. ‘on safar’ resulted I
people begging from the tourists, families moving their dwellings nmcm.ﬂ. to H_:.,‘Q :
to be first to the spoils and some families abandoning trekking with their herds. Socia!
tensions developed as families competed for the handouts and toursts were unhappy
at the ‘beggars’ they were encountering.
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The shifting balance between futrinsic and instrumental incentives for conservation

At the heart of attempts to
southern Africa is a belief th
that can be established or enhanced thr .
hypothesis is that if Iocal communities have secure rights (proprietorship) over the
resource, can remin the henefits of use, and these benefits outweigh the costs of
managing the resource, then sustainable use is likely (Steiner and Rihoy 1995,
SASUSG 1997).The Communal Areas Management Programme for Indigenous
Resources (CAMPFIRE) in Zimbabwe, for example, places considerable emphasiy
on the revenues from trophy hunting and tourism as incentives ro local conmmunities
for conservation of wildlife and wild habitat {Steiner and Rihoy 1995), Wildlife

promote sustainable management of nacural resources ip

policy in Botswana enables local communities to gain rights over tourism and -

hunting concessions in designated areas and a crucial part of Namibia’s communal
area conservancy policy and legistation is that communities will retain the full
of income generated by their wildlife and touristn enterprises,

Much emphasis has been given to these instrumenta] incentives, but there are
other incentives, based on intrinsic cultural and religious values, which affect the way
in which Africans respond to wildlife. Like many Westerners, many Afticans value
wildlife for its existence and wish their children and grandchildren to be able to erjoy
seeing the wild animals they and their parents witnessed. As George Mutwi, chair-
person of the Salambala Conservancy in eastern Caprivi states: “They are also Iooking
for culunl, indirect benefits, In the old days people attached great importance to
wildlife' {Mutwa, pers, comm.,, 1998). Religious beliefs in many African societies -
promote respect for wildlife and have contributed to the development of systems of
use and non-use {Matowanyika et al, 1995). : :

The experience of community-based natural resource management in Namibia's
Kunene Region has helped to focus attention on intrinsic incentives for conser-
vatien and on the dynamic relationship between intrinsic and instrumental;incen-
tives. The activities injtiated by IRDNC in the early 19805 were based on the
realization that local communities had an ethic of conservation and suseainable use
which could be buile upon to halk the large-scale poaching of that time, While indj-
viduals were poaching for a variety of reasons, there was evidence of community-
level concern at the disappearance of wildlife from the area, Furthermore, traditional
leaders, important figures within the commuanity, wanted to do something about the
situation, ;

Local communities today might be suspected of mouthing what they think donors,
NGOs and others want to hear in the hope of getting some benefit. When Owen-
Smith and Eyre first discussed conservation and poaching with community leaders,
there was nothing on offer in return except the knowledge and sadsficton that the
cammunity was doing something itself to halt the decline in wildlife. It became clear
in the early 19805 that communities in the Kunene Region ‘could and would take
responsibility for resources hefore benefit fows’ (Durbin et al. 1997: 2. The
community game guards, while having certin functional respo;

amount

msibilities, were an”

at local communities will respond to economic incentives.
ough government policy and legislation. Thy-

i
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ression of community responsibilicy *which can be mnﬁ_ﬂwnnmm mM o.ﬁ.snmm““m%uw M
o ic level' (ibid. 13). People defined ‘owner
c than an economic leve p' in
n:_:_.ﬂﬂ.ﬂ_%ﬂ:nmﬂsc: o wildlite based on cultural values Bawn_. H_E_n %qowmnwnw MWMM
iy g i bsohn {1991: 19} conclude of th
ive the state. Owen-Smith and Jacobsohn { .
%_._:H,_mmwmzwﬁww M.S.wnnm.. *Although much atrention .rmm been given to H_Wn nwmmwn
thphmﬁ generated by these projects, an equally or uo_mu_w_wmﬁoﬁm ﬁ%ﬂ”ﬂﬂnﬁwﬁamm
ial re-empowerment that has resulte om lo nmuniti
F..m»wmww “wwnwnm“unﬂ”o_ oe‘w_. the management and conservation of their wildlife
re
Rmmc—.”.ﬂ:n early days of the game guard programme there has been ..m._“..._.nunmw
e ible evolution of community-based natural resource Sp:nwmas._nmmﬂ mnawma.nm &HT
MM_NM.”n Region. Through the game guards the mc.u.n:ma collectively crﬂﬂn nrmsmn_n
1,“_553 tumed gamekeepers accepting _.nmmo:m___uEnﬁ fora Mmmowmmm ww_osmmww: _..W Lol
. i Once the principle and practice
some cultural ewnership over. tice of responsibility fac
i is w inforced by the prospect and re
been established, this was rein B i eotonins s s
ing from the results of taking responsibility. | \
mw%““w m.wm; responsibility and benefit to proprietorship once govermnment policy
islation had changed, . .
=:ﬁ__u_mwmwwwwm ﬁuﬁaod m_mnmnmn a number of reasons why this development took place.

i d and
® Communities themselves recognized the m<omczc=udw nature wmﬁﬂﬁ. %”mmmw_mo !
i i ic w appropriate starting point, there
while the conservation ethic was an :
”:Ew frame in which there was an expectation that conservation investments
i fits. . )
would preduce financial bene o i the
. T.nﬁ:nw from younger people demanding jobs and wages meant na_u..u.;rw&w e
progranime was to retain popular suppore it would have to give more emphasis
e generation of income, ) N .
L Mw,mmmmn and touorism needed to become more economically competirive _WMM“EMS
incrensed human population and schemes for other land uses were resulting
. . d
increased competition for land. ) .
® The increase in wildlife as a result of nnBﬁﬂ:EJﬂ mmﬂw%mﬁunqwmﬂmw“n M,nﬂﬁm.wmn noted
i ini tition between wildlife a e
earlier), resulted in increased compe : e
and manm:mq increased damage to water points by elephants and mﬂom“w _mwwwwumn
predators. The increased costs of conservasion demanded a compensating ir

in benefits,

Another important factor which facilitated the evolution ».mu_u nnmnonm_wmwnwwwrmﬂgnmw
i i imely intervention of governmen :
t to proprietorship was the timely interve : ough |
WMMMMZ,E% mmu:nw and legislation. The shift in emphasis from ﬂ.nmwozw__ﬂw.w. Mm.
; . ot 1 .— .
i ities’ tations of gaining full ‘economic owners
benefit increased communities’ expec non ership” of
< i fuelled by the rhetotic of govern
urce. These expectations had been i ovel e
mwﬂmm””uaom NGOs which had promoted the notion of noﬂ:.EEJ. oawnﬁnmwm_%a
i ibia's i i By 1996, for community-

i Namibia's independence in 1990, !
s o intzined in K e Region, and much of the rest of the
conservation to be mainuined in Kunen gion, anc ! s of the

i i rmment deliver on its promises,
try, it had become crucial that gove er o e 1
Mwﬂnm,wwﬁn” of IRDNC in a national programme which Sn_ﬁn_.nn_ vcrn.% hwmm
i i xperiences
islati i rtunity for its own and community expe
legislative reform provided the oppo : cnces
Bm_wﬁmnnnnm policy development and to help government provide the policy a
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1t and eventually aford to mainta; i . ; .
: n i
brovidd paly a nt Amum replace equipment and other Emﬁnﬁ:ﬁ
nmnMWmoﬁmHMmmw 10“. M:Mmzmo Jumﬂ has worked with specific Kunene H.mm.mo: nc::h~
abour years demonstrates the | -
pemistence and consistency, but of a rexl commi ‘bottom uy oh
based on flexibility and adaptation i fu e comingoneiom up" phi
2 . peation in the face of the contingencies of it
mm”“wﬁ%mm mnn_. environments, u.CuZﬂ has founded its nmm&mmm at %HMM::E@.
.mccﬁonnm ) M.M%uﬂsmw.u_mm. H“nmn wﬂsnmm_@ have heiped shape the way in ai.:.n:%# hig
§ nities, an - scri ‘facilitation b I s
ive momuniie ..“u: w”mnmmmwnm as 'facilitation based on light taucy
IRDNC has recognized the intring Jocs :
ONC. L trinsic values that wildlife have for ] ,
has built upon this conservation ethic through ather more u.umﬁ%%mn..._nﬁm whwnvhc.nzm

‘ \ ctiviti :
WMWM_nEB E_.zw__._ was also defined E the local community, which éuM”M_MmS:wo: .
solve. nrM Wa%ﬂﬂw“ﬂ%w“nﬂwmn”.um_umrnrﬂmm serongly that local people are _Soeinam.,_nn“_u_mw .
boy L and 1ts. problems.-Outside assistance therefz . )
on tssues where communities’ own knowledge and experience is FMMMM&M o focus

IRDNC's support has been flexible, adapting ro changing needs and circumstances.-

. cs H=nm Eun“u 2 mu 1cy and uumun n.u:~05‘0n.—n £
communiti In nmuﬂ £m H.W.:JW QH (1}
. m: T
aéuﬂ?u-_ . d
ﬂaag_uﬂuﬂﬂ Uumnnm conservation 4<Tu_m Hn.nu.—::._w.::nm._ _.nf of Hﬂﬂu On—nmu: Hr.—.mum séenin

. . . - s -y g
_:ﬂ ﬂgﬂm._.n_.ﬂuﬂ m.ou.: H—JQ game W.Eu.n.n_ mu_.'_uw.ﬂmuu:uﬂﬂ_ fdnn: s ﬂ~=1~un—m,._m on Hmm—uouﬂm:u"—_q
1

distributi i .

Cistribu M_ﬁ,u,..u.u:om “”Mos._m. They .nrnz drove the consetvancy formation process and are

i W in Eﬂwﬂwnwn:nmaqn nosmnzp.m.nw committees, The light no.cnm.avvnoﬁnr

making prace et eaving communities to get on with their' own' decisiop- .

belieye pogeses ind veepting their decisions, even where IRDNC staff migh ,
s have been made e

‘IRDNC has also tried to relate the level of its support to nrn,mnw«nn.nm whicha

- conser Cﬂsn% W.m:.._ generate 1ks own revenue HTE.m d B mOn Eame Bliar m.m.

T . . .. . . -
. . m.-..:u_ 104} liar
nogﬂ.ﬂwnw 5 m v anc v u. t p : t 1

- L con ﬂgn_.mn—n_wn oHices nm n_:n_ﬂm 510 HO#J.&Q& _..._:MGMm Tﬂhm m“ﬁc.._.ﬂ*n—unn ;
nm—mm conservancies S\._.: Hu.nﬂﬂ Tn NTHW to cover nrn:; OWIl costs NE..-& Eu.rm a .“mz..c.mn m.On u

members. At 7 i i
me no:;:._::mnﬁn same time, z:m prudence has to be balanced against the practicalities
trying to mobilize and organize themselves over vast distanees, In
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order to hold meetings, respand to the demands of government and other outsiders
1nd for leadership to provide feedback, communities need faster means of transport
than the raditional donkey cart. For strategic reasons, strict considerations of sustain-

" hility ofien have to be balanced against the practical problems of organization in

areas of very dispersed papulation.’ o
The ability of NGOs to work closely with local communities is often dependent

ypon the attitude of government t6 NGO activities. In Namibia, generally, NGOs
are free to operate as they wish within the laws of the country and are not regulated
by government. The relationship between IRDNC and government has, however,
peen 2 mixed one for a number of reasons, The organization's strongest relationship
with 2 government agency has been with the Directorate of Environmensal Affairs
(DEA) in the Ministry of Environment and Tourism (MET). The DEA developed 2
upnnnagv with IRDNC in establishing a national CBNRM programme, based on
the ackriowledgement that MET did not have the necessary institution building and
community development skills and that it would be costly and time-consuming to
build this capacity up, The DEA saw the role of government as being to provide the
enabling framework within which communities could gain rights over wildlife and -
tourism while NGOs could facilitate and support community action,

However, other branches of govemment were hot so sanguine abouc the role of
NGOs. Within MET some Directorate of Resource Management {ORM) staff fele
that IRDINC was undermising the Ministry and was so pro-community that it did
not share MET's conservation objectives ?rm_mmn Jones and Murphree, Chapter 4,
this volume). Other field personnel have resented NGOs that appear to have more -
money and better equipment than government conservation staff and who are
viewed by communities as the ‘good guys' while the MET conservators are thought
of as the *bad puys'. Some of these perceptions might have been avoided if senior
MET staff had shown a greater commitment to community-based approaches to *
wildlife management, thus giving clear direction to their personnel. Often, individual
conservators have been willing to work with communities and develop a parmership

-with IRDINC, but have been hindered by institutional constraints, The situation has
begun to change with new leadership within DRM and agreement on the shift of
responsibility for community-based wildlife management from the DEA o DRM.
Despite the frictions between some MET personnel and IRDNC, senior DRM staff
acknowledge the contribution that local communities and NGOs have made to :

conservation in Kunene Region.

Mades of relationship benween comnmnities and the private sector

The private sector ¢an play an important and positive role in communiry conservation,
provided the power relations between the two can be equalized as far as possibie.
Community conservation activities in Kunene Region illustrate some of the contradic- -
tions inherent in community relationships with the private sector and some of the ways
- in which successful partnerships can be developed. In dheir attemprs to create sustainable
use regimes for wildlife and tourism, local communities in Kunene Region have forgzd :
different types of parmerships with the private sector. These relationships have r
always been straightforward or easy and have reflected the dual nature of che private -
sector as potential parmet and potential competitor for resources, markets and profis. |
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project emerged aimed at providing information to young people about conser- .
_ - yancies and natural resovitce management. ' - N
- .mn__:nn..mc:m.rn.... has arisen in-different ways among the communities

. conservancies in Kunetie Région.: The Begsig/De Riet community is mide up o
Ca from South Africa to Namibia as one of the quirks of South Afiiea’s aparthéid syscem

T aG_._m: E fwo..q there were allegations that the noEnEuznw formation process was ._,u.amﬁ‘.
... ‘déminated- by people were being left out; for

. “ ‘Riemvasmakers.and. that Darnara
7 e example, of the protoiconserva ¢y committee. There were newspaper téportsthay .

- ;27 Damams. Regional counicillors used the ethinic issue to delay their endarsement af. - -
T . ., theBersig/De Riet application, Responding to the allegations, the comumittie held -
SO0 i, T\ new clections for office bearers, tesulting in a Damary speaking person Becoming . : -
. oo chair, of the committee: The committes was able to show that Damaras were p_u.m iy
- = e ._um:.mmn:m from the joint venture and there was no discrimination in employment
U :p Ty policy. The ethnie issue wis probably oné of perception, rather than reality in the . .-
o . sense that marly’ Damara people had been very actively involved in conservancy N
moguu.nm..vc:«ﬂ.m not on the ‘high profile’ committee. A pragmtatic: and quick .
t nm%oum..u...ﬁx the conservancy ‘commiittée in ensuring that Daimara involvement .-
became visible was able to preventa potentially divisive conflict fromi developing. _
. . Inthe Sesfontein proto-conservaney, there has been conflict’ between different ¢
L - factions within onte etlinic group, with each faction owing allégiance to' competing
c <+ - " headmen. One mmnmo.: has held'up, the establishment of the conservancy for many
] -+ months by mn_wﬁzm.mmﬂnmﬁnuw on- crucial issues, The Sesfontein nmgnaﬂ% had
e k tried to mnﬁ with the issue of competing interests EﬁosW.Wmovarmnm:w n.n:m_n_..uhmn.n_. -
e mn&.n:.._m:a,E.mmonumhm,n,omﬁnmﬂnn seats td each settlement according to its size, The
e m_m:m_z. in dispute perceived themselves to be a minority wno:m o:.”_unﬁo_‘._mnnmwnww;
- - committee and wished to have greater representation so that they would.not be
- swamped by the majarity, This issue remains unresolved acthé ime'of writing,
43_.5 nnmumm to gender issues, the experence of communities in Kunene mﬂm%o.n has
e been Interesting. The programme began based on the involvement and commitrment
S . om. malé headmen and male community game guards. At the tme:this was the appro-"" "
e priate (and m:mnmm.mmh_v entry point for the discussion and implementation of active
. ﬁinm:mn.noamﬁquunﬁ by the community. Over time, however, the involvement of .
women has: grown, particularly with.the process of conservancy. formation, ,_.ur_a:wu e
e i 1993, the usmrnn atteirded- an all-male meeting at the community of épq...._m_:m:m.. I
‘o When asked if we could not call the women to attend, Gur interpreter told us “That
L miight be your ﬁsw.rvrn in our culture, it is the men who tike the decisions.” Yet by -
n 1997, Woen. cotrimunity activators were playing an important role wn..m.:moaanm
, community, Enﬂrnm about the conservancy, women were presentand w.ﬁ..m.mmu.nmm -
w0 .. Conservancy meetings,” were well involved in comtmittee elections and were tepre=s <
sented on the nogngnmw AU%HEH. etal. 1997). This shift in the level of invalvement .. -
~-eCt Dot the dynamic nature of the facilitition provided by IR e
and the adaptability of the communities themselves;. [t uroEn_mn_mo _umuw%nnwﬂwmm :
mn.n.ﬁ on large nammals may have led to a neglect of other natural resodrees thatare - .
Bm_:_w.._nmn.&mnm managed by women and that this ity have reduced opportunities for .
wotmen's involvement on conservancy committees (Sullivan 1999 and 2000). The
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. experience of women's involvement also illustrates the clash berween different =
cultural_views. The strong Western agenda-of equality for women is reflected in - -
development’ programmes Jed by Western donors and NGOs, some of which ty to
force the issue, for exdimple by setting quotas for women on community cofmmittées, |

At titnes this has generated resistance from conimunity leaders, Lt
The equitable distribution of benefits from wildlife management is a key issue ffom ™
.. both. social and resource mandgernent perspectives. If there is inequirable benefit
distribution, there could be conflict, leading to the collapse of collective management
; - instittitions $ifth-as: conservaricies. If groups or individwls within 4 community
n hm.a,nnm?n..ma.nw are treated unfairly, they 'will no longer have incentives ro adhere to
. rules abotic use of the resouece, and are'likely-to:become free-riders. The damage -
they inflict will b& in inverse proportion’ta the authority and ability the management
institution has to enforce rules. ©
The bed-night levy collection and distr{bution; was an important learning expe-
rience for the emerging conservancies'in Kunene Region, particularly as the estab-
lishrnent of 2 method for equitable distribution of benefin is a requirement of the
, conservancy legislation, IRDNC assisted communities in undertaking a consultation
- piocess ambng their members in order to decide how the income could be equitably
. distributed. Far.the Etendeka bed-night levy a household survey was conducted by a
bed-night levy committei, Durbin et al. (1997) conclude that although the negotia
tions with the Lodge ownet and the community surveys were time-consaming, they,”
appedr to have been very iseful.. The surveys explained the source of the income;
thus reinforcing its links with tourism and wildlife, and ensured thac all househiolds
had a:vote on how the money would be used and could express their views i the

distribution process, ¥ L

Conchision’ Co 4
The Kunene case demonstrates 3 nurbet of innovative and positive responses to the =~ .,
challenges posed by community-based wildlifé conservation on communil land, The - - -

case scudy alsa demonstrates the dynamic nature of a set of community-based activz., -
ities which have evolved over a period of 16 years, These activities have influencdd;

kb

> national policy development and, in their turn, had to respond to'the opportinitié

» presented by new policy and Jegislation, "The pioneering work of IRDNC, -algny

“ with the commitment of community leaders, was crucial for the deyglopment-of,

¢ - national palicy, while the establishment of an enabling Famework by goyernnien
!+ “was erucial for community conservatioi in Kunene Region, The' significince: of"
. intrinsic incentives for conservation-in Kunene Region suggéses that ¢hé-level of, *.

. Instrumental benefits required to achieve sustainable use of the wildllife tesaiige

+~ Mot aliays a5 high as a purely econoniic analysis would indicatg; Iralsd supgests th
- polities and practices are required that will favour the rerention, and passifig on i

. Future gedentions, of intrinsic valiies.? ~ B O P

. As governmenit beging 16 régister the firse conservancies in’theKunene Region
thére are exciting new-opportunities for communities to begin integrating wildlifz. -
and tourismiwith theic other larid fises,-and to realize significant economig Bedel
Conservancies also provide the potential for the social and politica] ‘n_._._mbén@nuw,dw .
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