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PRIVATE 
I. Introduction: Integral Local Development--from Participation to Accountabilitytc  \l 1 "I. Introduction: Integral Local Development--from Participation to Accountability"

Interventions in natural resource management (NRM) are interventions in rural development.  In the current era of participatory development, many new NRM policies and projects rely on local institutions and authorities as vehicles for local participation.  In order to strengthen the links between the new NRM approaches and rural development, this paper explores the basis for creating sustainable, locally accountable and inclusive rural institutions for NRM and rural development.  In particular, it examines how participation can become an integral part of accountable local government.  The paper will encourage a move away from participation as simply a project component and toward the creation of locally accountable governance as a means of assuring that government serves the needs of its constituents--a much stronger and more durable form of participation.


By moving from forms of participation orchestrated from the outside or 'above' (stakeholder approaches, participatory rural appraisal, etc.--see World Bank, 1996; Chambers, 1983) to forms that are built into local government, participation can merge with decentralization and democratization to become one--participation through rural democracy.  NRM has important roles to play in this transition.  It can empower and legitimate local government by serving as a source of revenues for local representative government and by entrusting local governments with powers of decision over resources that affect the everyday lives of their constituencies.  The revenues from and powers over natural resources can combine with the other revenues (such as tax revenue and grant income) and powers (over development decisions in other arenas) of local government so that local authorities can integrate across and invest in environment and in development as their local communities require.


I call this approach Integral Local Development.  It is useful to look at its predecessor, Integrated Rural Development (IRD), to better understand why Integral Local Development, rural or otherwise, is an appropriate and timely approach.  Integral Local Development is based on allowing rural communities to integrate across community differences through decisions made by locally accountable local authorities.  It is integral rather than integrated since it depends on authority that is integral to the community, rather than being the product of outside agency, integrated before delivery.  It is also integral because in this model of rural development, ecology and environment are not separate from other matters of local government, rather they are part of a more organic or integral whole.  That whole is the realm of decision making under the jurisdiction of locally accountable authorities.  It is integral since all sources of community revenues, taxes, stumpage fees, central government grants, loans, financial development assistance, etc., are pooled and are allocated not according to their origins, but according to the needs and desires of the community as expressed through locally accountable representative government.  Integral Local Development is the creation of a domain of local autonomy in which local representatives can act on the integrity of local resources and local needs and desires.


It is time to re-invent IRD.  This time from the bottom up.  IRD was based on providing an array of interventions at multiple levels supporting the productivity of the farm household and the development of agrarian economies.  The IRD approach became cumbersome quite quickly, leading to large, costly, top-down projects, given the name `Christmas tree projects' since there were always more components that could be hung on the IRD frame to assure success.  After much criticism IRD was, by-and-large, thrown out.  The theory of IRD, however, was not wrong.  It was the mechanism of integration that was wrong.  IRD was based on a farm-systems model of local needs, usually designed in far away places to be flown in and set up around rural communities who had little influence on the process.  Participatory approaches to rural development have improved the situation, mostly by soliciting local input into decision making processes.  However, they have not systematically increased local control by representative local authorities.


In the era of IRD, the 1970s through the 1980s, the state was viewed as a positive progressive force of development and change.  Civil society was seen as a backward bastion of primordial loyalties, it was the primitive object of the developmental State's progressive transformation.  There was then a funny little state-society flip (see Ferguson, 1996) over the past two decades in which the state became (a la Kreuger, 1974; Bhagwati, 1982; Colander, 1984; Buchanan and Tollison, 1984; Bates, 1981) an overbearing, rent-seeking, corrupt bastion of clientelism and primordial loyalties that was a fetter on development.  Evans (1997:65) and Ranger and Vaughan (1993:259) remark that the State is often described with such adjectives as "diminished," "defective," "hollow," and "vampire."  As Tendler (1997:1) so aptly, and somewhat sarcastically, put it "In trying to explain this sad state of affairs, economists and political scientists have richly chronicled the bad behavior and used it to good advantage in the building of theory"; that is, rather than trying to explain success, regardless of how rare.  These theories, Evans (1997) later argues, derive from and contribute to an ideology of globalization underpinning attacks against the state.


As part of the same ideological flip, civil society and the market became the creative progressive forces that would drive development--if only they could be liberated from the parasitic grips of the 'rent-seeking', 'kleptocratic' state (see Allen, 1997:335).  Together images of the `bad' state and the `good' society help drive today's move toward decentralization, privatization, participation, stakeholder inclusion, NGOism, etc.  Unfortunately, this flip in attitudes, in what Tendler calls `mainstream development thinking', has deeply influenced the ways development practitioners give advice, orienting them toward policies that limit public sector `damages' by limiting government (Tendler, 1997:1-2).  In the last decade the left and the right's attacks on the state have converged with the growth of a populist movement that sees everything local and indigenous as good and everything of the state as bad (Western, Wright and Strum, 1994; Shiva, 1989; Singh and Titi, 1995; Escobar, 1995; Scott, 1976).  This state-civil society flip seems to have erased the state, as powers were believed to be devolving downward toward NGOs and `the people' and upward toward the Global arena (Rosenau, 1993).  Further, channeling of international aid only through central governments or NGOs (as the alternative, anti-governmental route) has also conspired to blot out local government from the picture (Romeo, 1996:4).  


Evans (1997) has called this bifurcated view of global and local, with no state in between, the "eclipse of the State." 


What the discourse of eclipse has done is to make responses to a genuine crisis of state capacity unrelentingly negative and defensive.  The danger is not that states will end up as marginal institutions but that meaner, more repressive ways of organizing the state's role will be accepted as the only way of avoiding the collapse of public institutions.  Preoccupation with eclipse cripples consideration of positive possibilities for working to increase states' capacity so that they can more effectively meet the new demands that confront them.  (Evans, 1997:64.)
Evans (1997:80) suggests that "...the relation between the state and civil society are more productively thought of in terms of mutual empowerment or synergy."  This is not far from Gramsci's (1971) argument that the State is necessary to protect the space in which civil society can thrive: a space that civil society itself must actively carve out of the State.  While state and civil society have been portrayed in tension (e.g. Migdal's (1988) Strong Societies, Weak States), there is plenty of evidence that strong state institutions can go hand in hand with strong associational life within civil society (cf. Putnam, 1993; Evans, 1997:81-2).


Dichotomous arguments about state and civil society have their place, but they can also obscure important points.  Social movements, often depicted as anti-State, are almost always about reforming the state.  As such they implicitly acknowledge the State and see it as a legitimate and potential purveyor of good, or at least better, policy.  Civil servants often act on behalf of local populations rather than in self interest alone (Tendler, 1997).  Under certain circumstances representatives act on behalf of those who elect them (Mehta, 1996).  In recent years the notion of trust and social continuity have become popular in discourse on how and why markets and civil society work (Bordieu, 1977; Granovetter, 1985; Coleman, 1988; Putnam, 1993; Tendler, 1997).  While there are good reasons not to trust politicians or civil servants, so well documented by Krueger (1974), Bhagwati (1982), Bates (1981), and others, there may also be reasons to trust them and ways to build in accountability so that such trust does not have to be blind or naïve.  To empower local government and to build up its legitimacy, local governments must be entrusted with real resources and powers.  This entrustment is a key element in creating productive local governance.


The other element is that of accountability.  Community representatives can be held accountable in numerous ways.  The most obvious, which I will focus on later, is through electoral processes.  While elections may be important (where they exist), they are not sufficient.  Many elected officials are not accountable to their constituencies--even when the electoral system is well crafted.  Other mechanisms for increasing local accountability--of elected or any other local authorities--include: legal recourse through courts; third party monitoring by media, NGOs or independently elected controllers; political pressures and lobbying by associations and associative movements; providing of information on roles and obligations of government by the media and NGOs, or by government through public reporting requirements; education; embeddedness of leaders in their community; belief systems of leaders and their communities; moral obligations; civic dedication and pride of leaders; orchestrated participation; social movements; threats of social unrest; threats of resistance; central State oversight of local government; entrustment; taxation; etc.--a list I develop further in the text.  All can contribute to local accountability.  Focusing on accountability of the local state to society moves attention away from the polarities between state and civil society and toward the links between them and their mutual constitution.


The state is clearly not gone.  There are now strong African calls to reverse the anti-Statist trend by supporting the creation of "democratic developmental states" (Mkandawire, 1995).  In this paper I re-focus on the state in a positive way (cf Evans, Rueschemeyer and Skocpol, 1985; Evans, 1997; Tendler, 1997).  This time it is the local state, as the integrating mechanism for rural development--Integral Local Development.  That is, as a tool and enabler of civil life.  Here the locally accountable, popularly elected leaders of local government play a key role in this integration.  It is in the actions of local leaders, as they are embedded in and accountable to their local communities that rural development is integrated.  It is in entrusting accountable local authorities with powers over critical local decisions and over valuable local resources that the needs and desires of local communities can be integrated, by a government "of the people, by the people and for the people" (as Cleon is alleged to have written--quoted in Williams, 1993[1976]:19).


The integration in Integral Local Development depends on 'participation' (in the sense of inclusion) through locally accountable local government.  Who do existing rural authorities, including local government officials, represent?  To whom are they accountable and by what means?  In this paper I will examine chiefs and rural councils in natural resource management projects in the West African Sahel.  These are the authorities often used to represent rural populations in participatory development projects.  Parker (1995:18-9) suggests that decentralization is the solution to problems of complexity and coordination that undermined previous IRD projects.  Devolving these functions to local governments simplifies matters by reducing the diversity with which central planning agencies had to contend while drawing in local expertise that can help match the projects to local needs.  He argues that one important way in which the recent wave of decentralizations is distinguished from ones before is that democratic institutions are being created at both the central and local levels.


This paper brings attention to the role of representative local government in the integration of local decision making.  While I believe local government is an appropriate locus for some environmental management and rural development initiatives, I am not as convinced as Parker that local-level institutions are, as of yet, democratic.  This is the critical point.  Participatory natural resource management or rural development makes demands on rural institutions, changing and strengthening them.  The equity, efficiency and development implications of depending upon, building and strengthening local institutions depends on the nature of those local institutions.  If they are democratic and locally accountable, then NRM interventions can strengthen these attributes.  If they are undemocratic, administrative, upwardly accountable or unaccountable, NRM interventions can strengthen these negative attributes as well.  The new `participatory' approaches to natural resource management or rural development cannot ignore the political-administrative context nor the broader goals of rural development in which they are located.


Integral Local Development presents opportunities for sustainability and generalization of community participation.  If local governments are entrusted with their own budgets based on their own sources of revenue, their endeavors have a chance of enduring beyond the typical project timetable.  Deriving initial and ongoing costs from the revenue generating capacities of local government can be critical to the sustainability of new local institutions.  Sustainability here is predicated on strengthening ongoing institutions of the local arena, not only by funds or outside assistance, but by entrusting with permanent sources of income and permanent powers of decision.  Further, since Integral Local Development is based primarily on legislation to enable and support new rural institutions, rather than on direct project intervention, it is generalizable (i.e. able to be ‘scaled up’) through a legislative process. 


Integral Local Development is, of course, not a panacea.  As one World Bank anonymous reviewer of this paper aptly stated, arriving at ILD is part of "...an ongoing process; quite literally one with no endpoint."  The reviewers continued: "The real goal is undoubtedly promoting an institutional and policy context in which ILD is encouraged or even promoted by client governments."  In short, Integral Local Development is simply representative Local Government with local accountability and powers.  It is not a judgment about what exactly those powers should be.  Not all powers should be devolved to local institutions, but those that are of local concern.  Some decisions and resources are of national concern, such as the setting of minimum environmental standards.  Determining which powers are devolved is a complex political struggle--a struggle in on which the discussion in this paper presses.  At present local powers in most places are extremely limited and would need to be expanded if Integral Local Development is to proceed.


The paper is organized into eight parts, including this introduction.  Section two is an essay on participation and rural democracy.  Section three examines the representative nature of non-state and state rural authorities in Francophone West Africa.  Section four examines how representation has been set up and how local authorities have been used in natural resource management policies and projects in Burkina Faso, Mali, Niger and Senegal.  Section five is an analysis of who benefits and who makes decisions in the projects in question.  Section six is a brief comparison of the West African experience with experience in India, where participatory forestry has proceeded under conditions of elected rural government.  Section seven examines some parameters of accountable local government.  Section eight concludes.  This is a working paper intended to stimulate discussion on these topics.  It is not intended as a polished set of arguments or recommendations.


A few definitions may be helpful here.  Decentralization is the devolution of central or federal State assets and powers to local or private decision making bodies: representative local government, local administrative branches of central government, non-State organizations (NGOs, cooperatives, associations, etc.) or private individuals and corporations.
  Devolution to local branches of the central State it is called deconcentration--bringing government and its services closer to the population.  Devolution to non-State bodies (NGOs or other private groups or individuals) is privatization--indeed it is a form of enclosure when it involves privatization of `community' or public resources.
  Devolution to `community' and representative local government is usually called political decentralization and can be a mechanism of community participation.
  Following Donnelly-Roark (1997) I use the term 'participation' to mean power sharing in decision making.  Participation must include real devolution of significant powers.  By community participation, I mean the empowerment of a community, through some form of representational decision making or through democratic means
, in decisions concerning public goods and public matters in the community's domain.
,
  Despite its problematic nature, I use the term `community' to mean the ensemble of a specified local population.
  In the West African Sahel, I use it to refer to the village, which is the most common unit of social aggregation, or the population under the smallest unit of local government.
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"But since all cannot, in a community exceeding a small town, participate personally in any but some very minor portions of the public business, it follows that the ideal type of a perfect government must be representative."

John Stuart Mill


If participation is to be more than a temporary component of interventions or projects, if it is to be generalized across space and time, then it must merge with the institutional form known as rural democracy.  


Participatory approaches to natural resource management have popped up around the world over the past decade.  Joint Forest Management in India and Community Forest Management in Nepal, the CAMPFIRE projects in Zimbabwe, Rural Markets in Niger, and the Gestion des Terroirs approach so popular in the West African Sahel, are now familiar examples.  'Participation' of rural populations has become a core principle in natural resource management.


These participatory approaches to natural resource management are lauded for their potential contribution to economic efficiency, equity and development.  In theory, participation can increase economic and managerial efficiency by: 1) allowing the local populations who bear the costs of forest use decisions to make those decisions, rather than leaving them in the hands of outsiders or unaccountable locals (i.e. by internalizing economic, social and ecological costs); 2) reducing administrative and management transaction costs via the proximity of local participants; and 3) using local knowledge and aspirations in project design, implementation, management and evaluation.  Participation can redress inequities by helping to retain and distribute benefits of local activities within the community.  In this manner it could be a tool of social justice.  Participation in the benefits from local resources can also contribution to development by providing local communities with revenues.  (See Cohen and Uphoff, 1977; Cernea, 1985; Baland and Platteau, 1996; Peluso, 1992; World Bank, 1996; National Research Council, 1992:35.)


Aid organizations and national agencies charged with managing public resources also often assume that community participation in resource management results in better environmental practices (Poffenberger, 1994; Shiva, 1989).  While such a claim has some logical underpinnings, it is not a demonstrated fact (see Little, 1994).  More research is needed on this participation-environment link (see Western and Wright, 1994).  Uphoff and Esman (1974:xvii) point out that participation did not have a strong association with agricultural productivity.  Therefore, "...participation may make a positive contribution to raising productivity, and we found no evidence of its impact being negative, but as analyzed in this study it does not appear to be a necessary or sufficient condition for agricultural improvement.  The relationship between participation and welfare performance on the other hand was, not surprisingly, greater, with a correlation of .6."  Their indicators of participation included: "...voting, control over bureaucratic performance, influence on rural development policy, and involvement in resource allocations in rural areas."


Achieving many of the theoretical equity, efficiency, environment and development benefits of participation is predicated on devolving decision making powers and responsibilities to some individual or body representing or within the local community.  This assumes existing authorities or groups to whom powers can be devolved or the need to create such authorities.  Some of these may presume to represent the community as a whole, such as a village chief or an elected rural council.  Others, such as a forestry cooperative or a woman's association, NGOs, represent only a sub‑set of the community‑‑their members.  Decisions over resources like forest and grazing commons or community development affect the community as a whole.  For these decisions to internalize costs they must be devolved to a body representing and accountable to the community as a whole.  


Representation is even necessary in "a small town," since rural communities are usually highly differentiated.  While planners have treated them as uniform in the past, this is rarely the case (Painter et al., 1994; Agrawal, 1997; Berry, 1989;1993; Sharpe, 1998; Ribot, 1990,1995;1998).
  Painter et al., (1994:455) describe the interacting factors in Sahelian communities as including: terms of access to land; the size and quality of land holdings; gender; seniority; the ownership of livestock; participation in off-farm income-generating activities; status as founding member of the community or as an outsider; the size and maturity of households; access to domestic and extra-domestic labor inputs; wealth; political power; links with the state; access to credit and materials; types of production systems; membership of chiefly or noble lineages or of caste-like categories (such as ex-captives); and the nature and effectiveness of diversification strategies."  Sahelian communities are highly stratified.  Indeed, it is due to this diversity that questions of community representation discussed in this paper arise.


Accountable representation could be a means for integrating across and mediating among these differences.  In many of the countries in which participatory projects are being established, however, there is no form of accountable local representation.  Without well established locally accountable representation many objectives of participatory approaches are unlikely to be met.  There are no guarantees that the economic, social or ecological externalities of commercial forestry will be internalized, and there is a great risk that the benefits will not return to the community as a whole.  Much of the efficiency‑increasing and equity‑generating potential of community participation may be lost.


In some countries, such as India, Mali, and Uganda, local government is representative in form.  Whether it is accountable in practice is yet another question--even when stating otherwise (Ribot, 1995a; Crook and Manor--in Parker, 1995).  Governments generally create institutions that are upwardly accountable to the central state.  For reaping the theoretical benefits of community participation, however, accountability needs also to be downward toward the local population.  Elected local representatives are not always downwardly accountable.  In many countries where candidates can only be chosen by political parties, they are more accountable to the parties than to the local populations that elect them.
  Further, even when independent candidates are admitted to local elections, there are many ways that local elites or political parties are able to capture the electoral process, bringing the local accountability of leaders into question.  Nonetheless, elected representatives are one important building block in the construction of accountable local government.  Crook and Manor (Parker, 1995:27) indicate that locally elected representatives can make central government more responsive to local needs.


Participatory forestry projects and recent forestry laws in Senegal, Mali, Niger and Burkina Faso have established institutional structures for local participation in forest management.  Some of these structures integrate 'interested' parties, others village chiefs or elected rural councils to represent rural communities.  Some others depend on Participatory Rural Appraisal (PRA) or Participatory Mapping.  The different ways these rural communities are represented in natural resource management has implications for the ways in which efficiency, equity and development concerns are addressed and internalized in practice.  They also have consequences for participation's sustainability.


Section III, below, examines the institutions being established in law and practice in the name of participatory forestry.  Each of the five study country cases that follow explores the structures of local representation‑‑chiefs, rural councils and ad hoc committees‑-to whom decentralization and participation devolves control.  Are these ostensible representatives locally accountable?  Do they represent communities or just a subset thereof?  If they are not accountable nor representative, then what are the implications of involving them in the decentralization or participatory processes?  Further, what kinds of enduring institutions are these projects introducing.  Based on project documents and interviews in project villages, the analysis draws lessons for improving the links between decentralization and community participation and between some new World Bank interventions and sustainable institutional change.
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PRIVATE 
Local Administration and Representationtc  \l 2 "Local Administration and Representation"

In the Francophone countries of the West African Sahel, decentralization and popular participation both rely on at least three sets of laws.  First are the `organic codes' or constitutions which set up the levels of governance (federal, regional, and local) among which powers and responsibilities are divided.  These codes determine the actors present at each level of government, which of these actors are to be elected and appointed, and the relation between appointed and elected officials.  The second set of laws are `electoral codes', which shape who is represented by elected officials and how accountably.  These laws determine the frequency of elections, who can run and who can vote.  The third set are technical codes.  These are the bodies of law concerning specific sectors of society and economy such as traffic laws, land tenure, forestry and pastoral laws, specifying who gets to make which decisions over the sector in question--as in appointed officials, elected bodies, technical services (such as the Forest Service), corporations, cooperatives, NGOs, or private citizens.


Who decides the disposition of trees and forests is circumscribed by these bodies of law and upheld by judicial and enforcement bodies.  Together, these are the legal instruments of political-administrative hegemony.  In this section I briefly describe the current structure of local authorities typically involved in the forestry sector.  These are the authorities that organic and electoral codes set up.  In this section I examine the specific division of `technical' powers as spelled out in new `participatory' forestry projects and laws.


PRIVATE 
Chiefs and Councilstc  \l 2 "Chiefs and Councils"


Participatory development and natural resource management policies and projects usually rely on village chiefs or Rural Councils to represent rural populations--when they are attempting to be representative at all.  In this section I question the degree to which chiefs or councilors represent or are accountable to the populations for whom they ostensibly speak.  Chiefs are often seen by outside actors as a kind of authentic, primordial, pre-colonial, indigenous, local, and therefore appropriate institution of community representation.  A brief look at chiefs indicates that their representation of local populations and accountability is very problematic.  Rural Councils, which are elected official representative bodies, are also quite problematic, since they are legally structured in ways that do not make them accountably representative of local populations.



PRIVATE 
Chiefstc  \l 3 "Chiefs"

The time of the whites isn't completely over yet because the canton chief, the village chief of Kouto and the Party secretary of Kouto give us as much bother as the whites used to.  With their traditional and their modern powers, they come and help themselves to whatever they want--chickens, cattle--on independence day.  

Account cited in Bayart, 1993:77


In the West African Sahel villages are the most common unit of social aggregation around which local use and management of woodlands is organized both by local populations and by outside agents.  Each village, roughly 100 to 1500 people, typically has a chief, and some have specialized chiefs overseeing forest use.  There are also other poles of authority within villages, such as land priests, sorcerers, marabouts, Imams, non‑village-based pastoral chiefs, griots, merchants, heads of certain castes (e.g. hunters in Mali), and chiefs of the young (maasamari in Niger) (see Ouédraogo, 1994; Bassett and Crummy, 1993:6; Roberts, 1997; Kini, 1994:21).  Colonial rulers, however, relied on village chiefs, disproportionately shifting power to them (Buell, 1928; Suret-Canal, 1970; Cowan, 1958; Deschamps, 1963; Perham, 1960; Alexandre, 1970; 1970a[1959]).  While these other figures are involved in resource management (cf CARE-Mali, 1993), most State and outside organizations still privilege village chiefs as their primary village interface.


Few references to chiefs focus on the village level.  Most examine the canton, district, or paramount chiefs, operating at larger territorial-administrative scales.  The French did, however, work with, depose, appoint and regulate village-level authorities, deeply shaping the current legal standing and powers of village chiefs.  The position of chiefs at all levels has been established or deeply transformed by the process of State formation in the colonial period (Geschiere, 1993:151,165; Bayart, 1991:78; McIntosh, 1990:27; Cowan, 1958; van Rouveroy van Nieuwaal, 1987; Fisiy, 1992; Alexandre, 1970a:24; Suret-Canal, 1966,1970; Ranger, 1993; Roberts, 1997).  Chiefs were heavily tainted by the colonial experience which had at once strengthened their powers through subjugation followed by European backing, and had undermined their legitimacy through the excesses and contradictions that external backing and the exigencies of colonial administration produced (Cooper, 1996:12; Mahwood, 1983; van Rouveroy van Nieuwaal, 1987).


Through the colonial period to the present, village chiefs have been integrated into the State as an administrative extension (Alexandre, 1970a; Suret-Canal, 1966; Lund, 1998:67).  This role has been fraught with ambiguity and tension due to the duel allegiances of chiefs downward to their people and upward to the central state, and due to the competing sources of chiefly power and legitimacy within local culture and from their role as links to and agents of the outside world.  In this section I briefly examine the legal underpinnings of chiefs' accountability and powers: their integration into the colonial administration and their current legal standing in the West African Sahel.


Pre-colonial chiefs derived their authority from a variety of sources: rights of conquest, control over land, direct descent from great ruling ancestors; and membership in a particular ruling family (See Alexandre, 1970; Crowder and Ikime, 1970:xi; Fisiy, 1992; Spierenburg, 1995; Fortes and Evans-Pritchard, 1987[1940]:10-11; Schumacher, 1975:87; Roberts, 1997).  In 1896, shortly after the French military conquest of the French Sudan, Governor Colonel Louis de Trentinian argued for a native tribunal system in order to relieve French commandants of "little affairs."  Trentinian instructed his administrators: "Do not get mixed up in the many conflicts without significance, which demand understanding of the morals and traditions of the population.  Instead, give additional prestige and authority to the native leaders, who are our indispensable intermediaries" (quoted in Roberts, 1997:89).  These "native leaders" included notables, village chiefs and marabouts (Roberts, 1997:89).  Trentinian's approach to native justice was later codified into law in a November 1903 decree, appointing the village chief and elders to preside over civil disputes.  Courts of appeal were established at the levels of the Province and Cercle.  Roberts (1997:85) suggests that a 1905 appeal of a property case by local litigants to the higher courts already "...hints at significant erosion of the 'principle' of collective property rights and the powers of the village chiefs."


As the French worked through and began to back local chiefs, they chose them--"as far as possible"--by 'custom' (Alexandre, 1970a:52-3).  But this was not very far.  "In general, the first 'chiefs' [recognized by the French] were people who had served or entered into other relationships with the European authorities" (Bayart, 1993:135-6) (cf Buell, 1928:990; Foltz 1965:12-3).  Under French colonial rule, Africans, such as cooks, translators, soldiers etc, could be made into chiefs, even if they were not from the region to which they were appointed (van Rouveroy van Nieuwaal, 1987:6-7).  In some cases the pre-colonial authorities sent captives or other caste persons to work with the Europeans (Bayart, 1993:135-6; cf Geschiere, 1993).  In the 1930s, due to resistance to colonial rule, the French made a greater effort to align the appointment of chiefs with what they believed was local custom (van Rouveroy van Nieuwaal, 1987).


In 1934 a French decree covering Guinea required that village chiefs be "...designated by the authority of family heads" (Alexandre, 1970a:52-3).
  Then from 1936 the colonial French West African government required that 'the people' be consulted through the medium of village chiefs about the choice of a canton chief (Cowan, 1958:177), reflecting presumed representativity and legitimacy of village chiefs.
  In 1947 the colonial government issued a decree on "Indigenous Rule in Senegal" stating that "Village chiefs and commissions are elected by direct universal suffrage by the electors, male and female..." for a four year term (Alexandre, 1970a:58).
  But in 1957 the colonial government of French West Africa introduced legislation again limiting suffrage to household heads (as in 1934) and a specified list of notables, while limiting candidacy for the position to those from "...families who have a right to the chieftaincy..." (Alexandre, 1970a:61).
  No limits were set on their term.
  This system was in place at independence.


As instruments of French rule, chiefs were backed by the French military, allowing them to make and enforce native laws (through the system of native tribunals, 'l'indigénat') and gather and deliver tax revenues and recruit corvée labor and soldiers.  During the 1940s, however, chiefs lost much of the power attributed to them by the French colonial state.  On one side powers were shifting away from chiefs as the cadres of professional administrators and specialists within the bureaucracy grew and Africans were elected to political office.  At the same time the authority of chiefs was weakened as they lost the power to recruit and use forced labor, with the increased role of technical services and with the activities of political parties among rural constituencies.  As Cooper (1996:276,553en13) writes of French West Africa, "The ultimate sign of a shift in the nature of authority was that 'traditional chiefs' in the 1950s tried to organize themselves into trade unions," to be set up regionally and regrouped under Union Fédérale des syndicats de chefs coutumiers de l'A.O.F.  By the end of the colonial period chiefs had risen to and fallen from the peak of their power.


At independence the French-educated young leaders of the new West African nations, Boigny, Touré, Senghor and Keita turned against chiefs.  But, chiefs persisted.  As in the French colonial administration, chiefs in the new independent states were incorporated into the administration as civil servants, in pursuit of national unity.  (van Rouveroy van Nieuwaal, 1987:9,21.)  Despite their transformations, the great majority of rural West Africans the village chief remains a principal authority (Alexandre, 1970a:24; Fisiy, 1992; Ouali et al., 1994:16; van Rouveroy van Nieuwaal, 1987:23).  Their legitimacy is, however, as Ouali et al. (1994:16) from Burkina Faso's Decentralization Commission noted "full of ambiguity."  Being aware that chiefs were often creations of the administration caused "...the évolué ['evolved'--meaning the French-educated Africans] to look upon the chief, not as a representative of a way of life which is essentially African, but as a tool in the hands of the administration" (Cowan, 1958:186).  While chiefs cannot often oblige governments to take any positive action, however, everywhere in Africa they possess the power to hinder government policies by showing--as discretely as they wish--that they do not favor popular cooperation.  And so, although it is seldom mentioned in the speeches and development plans, government officials in most countries go out of their way to obtain the local chief's consent to initiatives of various kinds.  (Mahwood, 1983:231.)


In independent Senegal, Mali, Niger and Burkina Faso there are still state-structured processes for choosing village chiefs (BKF, 1993c; RdM, 1995; Ngaido, 1996; RdS, 1972).  In Senegal village chiefs (usually the head of the hereditary male line) are elected by heads of households, who are virtually all male (RdS, 1972:968).  This system is identical to the colonial system first instituted in Guinea in 1934 and later throughout the French West African colonies (Alexandre, 1970a:52-3).  In Mali, under the new laws of decentralization, village chiefs are selected by a village council (of five to seven members) elected by universal suffrage in each village, but from a list of candidates selected by the appointed state administrator at the level of the cercle.  (The village council is presided over by this same state representative.)  (RdM, 1995:art.62,70.)  The term of the village council and chief is five years (RdM, 1991:art.171).


In Burkina Faso each village is divided into committees of Youth (men eighteen to fifty), Elders (men over fifty), and Women (over eighteen).  At national elections, each committee elects its representatives and these representatives constitute a village council.  The village council then elects from its members a village council president.  (BKF, 1993c.)  'Customary' chiefs, however, remain as unofficial authority figures alongside these village presidents.  In Niger, "traditional chiefs" have been officially recognized since the mid 1970s and their current status is laid out in a 1993 Ordinance (93-028 in Ngaido, 1996), according to which only those "...of a given traditional or customary collectivity can be candidate to the chieftaincy of the considered collectivity, if he has customary right to it" (Ngaido, 1996:art.7).  As Ngaido (1996:19) points out "Chieftaincy becomes a caste in which only birth members can postulate to role of chief."  Chiefs have the status of "administrative magistrate," allowing them to preside over local customary, civil and commercial matters. Chiefs in Niger also preside over a village council "elected or designated" by "local structures of participation" which include youth associations, cooperatives, socio-professional groups, Islamic associations (the Imam), etc.
  The village council advises the local state administrator. "Customary and traditional communities are hierarchically integrated in the administrative organization...placed under the tutelage of administrative circumscriptions and territorial collectivities..." (Ngaido, 1996:art.2).  (Diallo, 1994:12-3; Ngaido, 1996:17-20.)


Village chiefs in these Sahelian countries are not necessarily representative of or accountable to the populations over whom they preside.  The official processes in Senegal and Burkina Faso systematically under-represent or exclude women, but to a much lesser degree in Burkina Faso where women have one third of the village vote.  In Niger and Senegal chiefs hold their position for life.  They neither represent--in any procedural sense--nor are they systematically accountable to the village as a whole.  Further, in Niger, only members of an elite line, or "caste," can run for the office.  In Burkina Faso and Mali the process for choosing village council presidents and village chiefs appears more accountable due to regular periodic elections.  In Mali, however, under the new decentralization laws chiefs are effectively administrative appointees confirmed by periodic local elections.  


Aside from the systems of chief selection, there are various social mechanisms--not explored in this article--that can hold village 'customary' authorities or elites locally accountable (see Fisiy, 1992:213; Spierenburg, 1995; Mamdani, 1996; cf Hirschman, 1970; cf Scott, 1976; Thomson, 1995:14).
  These, however, may not assure the accountability of chiefs.  Some are despots, others responsive community leaders, depending on the personality of the chief, the specific history of the village in question, and its location in a larger political economy.
  For example, in a 1994 forest rebellion involving thirty villages in Makacoulibantang, Eastern Senegal, about half of the chiefs acted in line with the wishes of villagers who by-and-large were against commercial woodcutting in their area.  The other chiefs were 'bought for a few sacks of rice' by the wood merchants.  In Eastern Senegal, village chiefs have a difficult time denying access to powerful merchants.  These merchants often are close to political and religious leaders and villagers rely on them for access to loans and connections in urban centers.  Village chiefs are pulled by local wishes and by the broader relations in which they are embedded.  (Ribot 1995; forthcoming.)


The authority of chiefs, with whom international development agencies often establish their ties to local populations, is still legally structured by the State.  Chiefs are not an alternative to the State, but rather a particular manifestation of state intervention in the rural arena.  In the countries of the West African Sahel current village chiefs chosen through State sanctioned processes typically come into the position through inheritance via a patri-lineage tracing back to warriors, the founding family of the village, or families chosen by colonial powers to replace antagonistic local leaders.  But to view chiefs as indigenous, 'traditional', local and accountable representatives of rural populations is to assume too much.  Intervening through chiefs may be, as Mamdani (1996) suggests, the continued encapsulation of individuals within community through the administratively driven empowerment of these so-called 'customary' decision makers to 'represent' local people.


Councils  


Since independence from France in the early 1960s, Burkina Faso, Mali, Niger and Senegal have created elected units of local government.  In Senegal, one express purpose of these councils was to facilitate "participation" by local populations via direct suffrage (RdS, 1964; RdS, 1972; Hesseling, n.d.:15).  Participation and local autonomy are also express purposes in Burkina Faso's and Niger's decentralizations (Ouali et al., 1994; Diallo, 1994:ff6; RdN, 1992).  


In all four countries, the smallest units of rural government regroup five to fifty villages.  They go by various names, but I will call them the rural community or local government (similar in scale to U.S. counties).  In all but Niger, these local governments have both elected governance bodies, called Rural Councils,
 and a central government administrator, the Sous-préfet (sub-prefect), appointed by the Minister of the Interior.


In Burkina Faso the Rural Council is constituted from elected representatives of village committees (mentioned above).  These representatives form a council and elect a president from among themselves.  In Senegal candidates for Rural Councils are presented for election by nationally registered political parties.  Each party presents a slate of candidates for each council.  In a winner-take-all system the council is then occupied by the winning slate.  Each council then elects a president from among its members.  The slates fill three fourths of the council while one fourth of the representatives are chosen by a general council of producer and marketing cooperatives and associations (such as youth and women) for a five year term (RdS, 1972;1993:art.185-195).  In Mali the candidates for councils of the Rural Communities were to be presented by party list, in a system of proportional representation, elected by universal suffrage for a five year term (RdM, 1995:art.4,7; RdM, 1991).  In Mali's new electoral code, however, independent candidates will be able to run in future elections (RdM, 1996).


In Niger a series of coups d'état has periodically halted decentralization efforts since independence.  To this day only about ten percent of the rural administrative units planned since independence have been established (Diallo, 1994:7).  The structure of representation in rural administrative affairs was first organized in 1961 through chiefs appointed by the Council of Ministers in each administrative district who presided over elected councils.  However, according to Diallo (1994:4) "the district chiefs had no powers at all."  In 1983 a system of representation based on village councils composed of members elected or appointed by "structures of participation" (cooperatives and associations mentioned above in the discussion of village chiefs) that were under the supervision of executive appointees.  This system was eliminated in 1991 and appointed state administrators ran rural affairs in consultation with political parties and other organizations (Diallo, 1994:4,16).  Prior to the 1996 coup d'état Niger had planned to create elected representatives at the level of Arrondissements.  The elections would be by party list, as in Senegal (Elbow, 1996; Diallo, 1994).  Arrondissements remain, however, under the authority of appointed sous-préfets, and under the new arrangements, "...the sous-préfecture effectively presents the same institutional core bequeathed by colonization" (Diallo, 1994:19).  Niger's arrondissements are also divided into customary collectives under 'customary chiefs' (Lund, 1998:64-5).


While there is universal suffrage in elections in Mali and Senegal, and those proposed in Niger, in Senegal and Niger independent candidates cannot run for election to local councils.  Since villagers have little influence over national political parties, and lack the resources to form parties, they are unable to choose their own candidates.  Indeed, villagers in Eastern Senegal, where I conducted my doctoral research, often told me that Rural Councils do not represent them, they represent political parties and the cooperatives.
  As one villager explained: "the Councilors are chosen by Deputies in the National Assembly.  Deputies choose people based on those who support them in their elections....  The Councils are chosen by the parties."  (Koumpentoum, June 1994.)  As Hesseling (n.d.:17) writes based on her research in Senegal in 1983, "They are at times nothing more than sections of the Socialist Party...."  Further, few parties have the resources to organize Local Government slates, so there is little competition in local elections.


In 1977, when Senegal's Rural Council system was just being established, it was already evident to one researcher that party politics would undermine popular participation.


The Rural Community could be a body that would organize and steer desired auto-centric development.  But for this, it must be removed from political controversies.  Unfortunately, it is already becoming a stake for the political parties who are trying to control its executive institution.  A politicized Rural Council is at risk of not serving the interests of the community, but those of the party(ies) from which its members are derived.  In this manner popular expression is at risk of being strangled, one more time. (André Carvalho, 1977 cited by Hesseling, n.d.:43).
Indeed, in 1994 over 300 of Senegal's 317 rural councils were of the ruling Socialist Party.


Even if Rural Councils were openly elected, they are not independent decision making bodies.  The official role of Rural Councils in all four Sahelian countries is merely to advise and assist the Sous-préfet on political and administrative matters.  Under the system of tutelle (administrative oversight) inherited from the French, decisions of the Rural Councils of Local Governments must be approved by the Sous-préfet and Préfet.  So, even in Burkina Faso where Rural Councils are relatively representative of local populations, they are simply not autonomous decision making bodies.  They are administrative links to the central government, advising the Préfet in the same manner as colonial village and canton chiefs.  Today's Rural Councilors, like colonial chiefs, are upwardly responsible to their administrative officers, rather than to the local population.  So, on two counts, the administrative system of control or 'tutelle' under the préfets and the electoral system of party politics, their accountability is oriented upward toward the central state.


In all four countries, village chiefs and rural councils are set up--in different configurations--to be advisory and administrative organs of the central government.  Local representative hold only limited decision making powers themselves--some of these powers in the forestry sector are discussed in the cases below.  One aim of these cases is to illustrate that the laws ostensibly designed to devolve powers to local authorities and to ensure local community participation, may not do so.  Neither the organization of representation and local authority nor the distribution of powers are structured to do so.  This simple fact brings into question the intentions behind what is called decentralization and participation.  


PRIVATE 
NGOs and Other Non-State or Quasi-Non-State Bodiestc  \l 2 "NGOs and Other Non-State or Quasi-Non-State Bodies"

Many projects also approach sub-village groups--such as fishers, woodcutters, pastoralists, farmers, women's or youth associations.  These groups, whether unions, cooperatives, NGOs or associations, however, do not necessarily reflect the concerns of a village as a whole--particularly in matters concerning public resources such as forests, streams, pastures, or public works.  While they are often treated as if they were representative, they are not.  They represent their particular interests and their representatives or leaders are accountable to their particular constituencies--and often only to themselves.  There is no systematic basis for them to speak on behalf of the community as a whole.  


In Senegal, for example, agricultural and forestry cooperative presidents--usually powerful notables--treat their cooperatives as private property, often filling them with family or dummy members to obtain state services that cooperatives are entitled to (Cruise-O'Brien, 1975:128; Ribot, 1993).  Spokes-persons for various local movements or organizations are often self-appointed or sponsored by outside aid agencies or NGOs and non-representative (National Research Council, 1992:35; Mazonde, 1996:56; Guyer, 1994:223).  


While grassroots organizations of various kinds can be a very positive forces in rural development, "...the development literature is replete with examples of membership organizations that fail to sustain their development efforts, or benefit only a relatively privileged minority" (Fox and Butler, 1987:2).  This is one reason that it is important to examine the relation between organizational forms and performance in achieving the goals set out by participatory approaches.  Fox and Butler (1987:4) define membership organizations as "...private development organizations which are at least under the nominal control of the majority of the members."  But, as they also point out (1987:5), it is difficult to know whether a group is truly under membership control without doing detailed research into power relations and participation practices in each particular case.  In addition, groups that begin as democratic, may later become authoritarian, or vice versa (1987:5).  Internal democracy of private or grass roots groups is not assured.


Most natural resource management projects and policies also rely on ad hoc committees set up by the project to manage project affairs (for example, water management in Togo, Assogba, 1994:7; woodfuel management committees examined in this paper in Niger, Burkina Faso, Mali, and Senegal).  These committees are not representative.  They are usually constituted by individuals who are economically interested in the particular activity, members of elite families, etc.  While ad hoc committees and economically interested groups can serve multiple purposes, they are not representative of the community and should not be given powers of decision over community resources--except when under the control of or sub-contracted by a representative body.


The concern in this paper is about the ostensibly accountable and locally constituted structures of rural representation, rather than on NGOs, BONGOs (Bank Organized NGOs), GONGOs (Government...), PONGOs (Project...), PVOs, membership organizations, corporations, ad hoc committees, etc.  I do not therefore examine these latter groupings as representative.  Their potential to play a democratizing role distributing information, as watchdog organizations, as lobbying groups, community organizing groups, and so forth, however, should be recognized. 


PRIVATE 
PRA/Participatory Mappingtc  \l 2 "PRA/Participatory Mapping"

Participatory methods such as Participatory Rural Appraisal and Participatory mapping are methods for interaction between those facilitating and the target community.  They are not institutionalized forms of rural representation or of rural democracy.  While they can be used as tools for representatives to interact with local populations or for outside agents to do so, their value depends on who and by whom they are used.  They are temporary measures that are usually orchestrated from a central body wishing to intervene in a way that increases input local input into their process.  These methods can also be used by local groups wishing to facilitate participation and information gathering.  They are not, however, permanent structures of local empowerment.  Because local democracy is often non-existent or needs to be supplemented to reach particular populations, these approaches can play an important role.  The danger, however, is that their role could dull the need and demand for representation and change, rather than bringing it in, if they are used as substitutes for institutionalized democracy.


Where democracy does not exist, participatory approaches may reinforce the subjected nature of local populations by providing mechanisms for including local populations when the administration deems necessary, but excluding them otherwise.  Rather than being enfranchised, they can be selectively included as a pressure valve for social unrest, as a way of legitimating state projects, etc.  Where democracy does exist participatory methods can supplement and strengthen democratic processes.  In short, participatory approaches may take on and strengthen the contours of the political-administrative context in which they are used.  Therefore, particular attention must be paid to the political-administrative context.  Enduring participation in the public domain requires participatory government.


These processes can be very positive.  They can serve to inform populations of their options or of the options that their leaders or outside agents can take on their behalf.  This can make decision processes more transparent, allowing local populations to make demands for the things they need.  But, these processes should not replace locally accountable representation.  They should supplement and support it.

PRIVATE 
IV. Participatory Forestry Cases from West Africatc  \l 1 "IV. Participatory Forestry Cases from West Africa"

Given the limitations on existing forms of representation, how do `participatory' policies and projects construct local control?  Who makes decisions and who benefits? Below are thumbnail sketches of participatory approaches now being promoted.  In Burkina Faso and Niger projects are creating village-level participatory structures through committees.  Mali and Senegal are using Local Government as the basis for participatory forestry.  Below I examine the details of participation in decisions and benefits in these four cases.  The data for these cases was gathered through fieldwork in 1994 (see Ribot, 1995a,b,c) and secondary source research from 1994 to the present.

PRIVATE 
Participation By Committee: Burkina Faso and Nigertc  \l 2 "Participation By Committee\: Burkina Faso and Niger"

PRIVATE 
Participation By Committee in Burkina Faso: The Forest of Nazinontc  \l 3 "Participation By Committee in Burkina Faso\: The Forest of Nazinon"
PRIVATE 
Institutional Structure of the Projecttc  \l 4 "Institutional Structure of the Project"

Burkina Faso's 1991 forestry code outlines extremely broad management guidelines (BKF, 1991).  Specific management rules will be detailed in an application decree that has yet to be drafted (Tavares de Pinho, 1993; BKF, 1994).  Within Burkina Faso, woodfuel production practices range from uncontrolled production by the military to highly managed woodfuel production projects such as the joint United Nations Development Program (UNDP) and Food and Agricultural Organization (FAO) project in the Nazinon forest 30 miles south of Ouagadougou.  In this section I focus on the Nazinon project.  The new forestry policies to be detailed in the application decree of the forestry code are likely to be modeled after the practices in Nazinon, considered cutting-edge participatory forestry.  In, 1994 such managed forests supplied on the order of five percent of urban woodfuel demand.  These project-based practices are also being proposed for more general application across Burkina Faso (BKF, 1993b).


The Nazinon scheme creates cooperatives (called groupements) in villages surrounding the forest of Nazinon and a union coordinating the cooperatives.  In each village the UNDP/FAO project organized villagers interested in woodfuel production into a cooperative responsible for forest management.  Each cooperative elects a President, Secretary, Treasurer and Manager.  A Union of Nazinon cooperatives with a General Assembly is constituted of all managers, secretaries and treasurers of the village cooperatives.  The union's Administrative Council is constituted of the cooperative managers and a president elected from the General Assembly.  The Administrative Council is empowered to make daily administrative and business decisions of the union and is responsible for monitoring the implementation of all laws concerning the union and forest management.  (Nazinon cooperative statute, BKF, 1993a,b.)  


The national Forest Service set up a Technical Office of the union to develop forest management plans in collaboration with the Administrative Council.  These plans direct the unions' management and use of the forest.  The plans must be approved by the Forest Service after which the manager from each cooperative is charged with assuring its implementation, under the guidance of the Technical Office.  In addition, a Control Committee, including representatives from the national government's Control Service, the Minister responsible for cooperatives, the Minister of Territorial Administration, and a Village Council representative, audits the union's and cooperatives' accounts.


Each union also has a Management Fund, co-managed with the Forest Service, fed by woodfuel taxes and fees, gifts, inheritances, or loans (BKF, 1993b:art.16-17).  In Burkina Faso, the producer, wholesale and retail prices are fixed by the Minister of Commerce (BKF, 1993:10).  The producer price of firewood (the price at which cooperatives can sell to merchants) is fixed at 1610 FCFA
 per stère (one cubic meter of roundwood).  The entire fixed amount is paid by merchants to a local control post of the Forest Service.  This control post is monitored by a representative of the Union.  Each cooperative gives the buying merchant a ticket identifying the cooperative from which the wood was taken.  The cooperative keeps a stub for their own records.  The merchants truck the wood to the local Forest Service control post.  At the post they turn in their ticket, pay the 1610 FCFA per stère and receive a transport permit.  They are then free to take the wood to Ouagadougou.


The 1610 FCFA is divided four ways.  Officially, the cooperative's woodcutters receive 610 FCFA per stère.  But, merchants manage to suppress this producer price through various mechanisms.  Five-hundred FCFA is placed in the Forest Management Fund, 200 FCFA funds the treasury of the cooperative, and 300 FCFA pays for the cutting permit (i.e. a Forest Service tax).  The funds that enter into the cooperative's treasury are earmarked to finance 1) forest management activities, 2) credit for cooperative members, and 3) public works serving the larger village community.


There are problems that arise with the disposition of the funds in the cooperative's treasury.  According to cooperative members interviewed by the author in 1994, the Cooperative has had problems with the chief and Imam.  "The notables asked for a loan for a sacrifice in the name of the whole village, but they did not pay it back.  We gave them 35,000 FCFA for a cow and 5000 for a sheep.  They sacrificed at the chief's house.  They ask each year, it's a sacrifice in the name of the village before the harvest.  The cooperative is obligated to pay out.  We cannot refuse."


"Last week," one cooperative member recounted, "the chief and préfet came to ask for money to complete the building of a schoolhouse.  The cooperative had already given 300,000 FCFA to the project.  The cooperative will have to meet to discuss this.  In any event, the 300,000 was not paid back."


The members of the cooperative said they feel these uses of their funds are wrong.  They feel that the fund is for them and that the village is stealing from them.  The fund, however, was set up for the village.  The cooperative has some control over it, but it is intended for public works since the forests ostensibly belong to the village as a whole.


The powers of the village elites are nevertheless somewhat tempered.  According to a forestry extensions worker with the project:


The cooperative cannot be denied its existence by anyone in the village since the préfet in Léo [capital of the Department] has officially recognized it.  The government is in agreement with them [the cooperative members] because the government knows that this affair is profitable for the government.  So, even if the village chief is against this project, he cannot say anything.  There are two reasons he cannot be against it now.  First, he agreed to allow the project in the beginning.  Second, he took money from the project that he cannot repay.  If he goes against the project he will be biting himself since he is now in debt to the project, which is the government.

Village authorities are not paying back what are supposed to be loans from the forestry fund, and cooperative members feel robbed.  The distinction between project and village is blurred, not because of misunderstanding of rights, but because of competing loci of power.  This split is between the village chief and the project which derives its backing from the "préfet" in Lao and Forest Service. The cooperative members know their rights over the fund and have explained the rules to the chief.  The conflict between the project and chief reflects a lack of legitimacy of these rights for the chief as well as inability of the project to enforce them in the face of the chief's powers.

PRIVATE 
Representation in Popular Participation: Who makes decisions?tc  \l 4 "Representation in Popular Participation\: Who makes decisions?"

Members of Burkina Faso's National Commission on Decentralization expressed concern that representation is lacking in natural resource management project committees:


When the members have been regularly elected, they have a legitimacy and therefore represent all of the village in matters concerning this sectoral aspect of local development policy.  If one considers that the management of the commons policies is in the end a global [or overall] policy of local development, one would thus be cautious when considering the commons management committee as the structure that can represent the village in all instances responsible for management of local development.  (Ouali et al., 1994:21.)
The Commission goes on to say that, since the beginning of participatory efforts in the 1960s, little real participation had been affected.  Rather, local populations have been viewed as "objects of development" to be educated, informed and guided.  The only participants in development have been "...international experts, politicians, and national technocrats often located in urban areas..." (Ouali et al., 1994:21-22).  


The management structures being created in Nazinon are not representative.  They are not participatory in any inclusive or community sense.  The new policies place some responsibilities for and powers over woodfuel management into the hands of a group of self-selected economically interested individuals (cooperative members).  Decisions over the disposition of forests (embedded in management plans) and over the revenues from forest exploitation are taken by these private individuals in conjunction with the Forest Service.  But, ultimately, the Forest Service maintains complete control of all production and management decisions through required approval and through control of the rules by which production and management can take place.  A local representative (from the Village Council) is only brought into the national Control Committee where s/he is just one member among many.
  Further, the Control Committee makes no decisions over forest use.  (See the excellent study by Kimi, 1995:38-40.)


In short, little control over forest disposition is devolved to local authorities--despite the fact that they take more control than they are ceded.  It remains officially located with the Forest Service and private groups.  But even these private organizations are given little say in forest management.  No realm of autonomous decision making is specified--that is, written into law--for the cooperatives or union.  The creation of such a realm is left to the Forest Service.  So, while Foresters may decide to cede important decisions to the union and its cooperatives, it would be as a privilege at the whim of foresters rather than a right.

PRIVATE 
Participation in Economic Benefits of the Woodfuel Tradetc  \l 4 "Participation in Economic Benefits of the Woodfuel Trade"

Rural populations are relied on by the Forest Service as labor to carry out management tasks.  In exchange they receive some benefits.  The new arrangements certainly support increased access to income through the fixed price and the cooperative's management fund, a portion of which is earmarked for public works that serve the larger village community.  They also gain control over access to labor opportunities in woodcutting that previously went to local or migrant workers hired directly by woodfuel merchants.


But, there are a number of ways merchants have been able to circumvent the fixed price, and by which village notables and even non-village based woodcutters have made claims on cooperatives' resources.  Village cooperatives have had trouble keeping urban woodcutters (brought from the cities by their merchant patrons) out of their forests.  Wood cut in one village is often sold by these woodcutters through the tickets of another cooperative, channeling the management and other funds to the latter cooperative's account.  Merchants at times pay woodcutters less than the 610 FCFA in the forest and then arrange with cooperatives to receive back the 610 FCFA earmarked for the woodcutters, in this manner undercutting the fixed price.  Foresters have also engaged in woodfuel commerce themselves.  All this occurs under the surveillance of project coordinators and agents.


Benefits of entering woodfuel commerce are also beyond the reach of project participants.  Members of the Nazinon union (including its president) asked Foresters and project representatives if they could be included in the transport of woodfuels from the countryside to the city and its urban distribution and sale.  They were denied this access--it is not a realm that the Forest Service sees fit for them.  Commerce downstream of the village is reserved for licensed merchants.  Unfortunately, much of the profit from the woodfuel trade is in its transport and sale, not in production or extraction.

PRIVATE 
Summarytc  \l 4 "Summary"

In Nazinon participation in the labor of production and management as well as some benefits (to a degree difficult to discern) is accomplished.  But, this participation includes only a special self-selected sub-set of the larger community.  While part of the revenues returns to the village as a whole, the decision as to whether or not to cut the forests is not in their hands.  


PRIVATE 
Woodfuel Management Committees: The Case of Nigertc  \l 3 "Woodfuel Management Committees\: The Case of Niger"

Similar to Burkina Faso's participatory forestry, the World Bank has supported Niger's Energy II participatory rural firewood management project.  In this project local participation is organized into village level committees, called Local Management Structures (LMS).  Only members of LMSs are permitted to engage in woodfuel exploitation.  To operate LMSs must be recognized by and registered with the Minister responsible for forests and approved by the Forest Service.  These structures are constituted of: an Honorary President--the village chief, a marketing president, a market manager and a treasurer, as well as one representative of local woodcutters, one representative of local herders, and one representative of local farmers.  The LMSs are composed only of persons with customary usage rights in the local area (this innovation helps keep participation local).  They are charged with managing forest cutting, protection and regeneration in a manner defined by the Forest Service.  The LMS management committee sells the wood and uses the revenues to pay woodcutters, Forest Service taxes and forest management expenses.


In this system, the Forest Service determines which villages can participate based on forest production potential.  Foresters first determine, in conjunction with village chiefs, the village's usufruct area (the forest commons).  The Forest Service then sets total cutting quotas, based on a forest inventory.  The LMS is then allocated an annual production quota fixed by an ad hoc commission composed of: one representative of the concerned LMS; two representatives of the forestry administration; one representative from the Local Government's Rural Council. 


Foresters describe LMSs as "groups to reflect on woodfuel resource management and to speak for the village community."  The LMS management committee does not represent the village as a whole.  Since chiefs are hereditary, they can hardly be considered forcibly accountable or representative.  While the architects of the LMSs attempt to include farmers and pastoralists, they fail to include women, hunters, beekeepers, fishers, blacksmiths and others who may have an interest in or be affected by woodcutting.  Project officials justified the exclusion of women on grounds that "women are not interested in woodcutting."  The author, however, found women woodfuel merchants in nearby villages.  Further, women are affected by woodfuel cutting, even if they are not interested in doing it, since they gather woodfuels for domestic use and use forests for other purposes.  


The quota committee is even less representative or locally controlled. In this committee decision making powers are retained by the central government.  In short, decisions over forests are not in locally accountable or representative hands.  The Forest Service reserves for itself the definition of management tasks.  They also control the allocation rights to produce by their discretion over which villages will permitted to participate and they control production quotas within each village.


The members of LMSs do benefit from the woodcutting and forest management jobs that this system of management reserves for local populations.  Their responsibility is in forest protection and management.

PRIVATE 
Participation Through Local Government: Mali and Senegaltc  \l 2 "Participation Through Local Government\: Mali and Senegal"

PRIVATE 
Participation through Local Government in Mali: Decentralization after Revolutiontc  \l 3 "Participation through Local Government in Mali\: Decentralization after Revolution"

In 1986 Mali's President Traoré began stringently implementing colonial forestry laws (RDM, 1996).  In order to show foreign donors that Mali was serious about environmental protection, fines for breaking branches, cutting trees or starting forest fires were raised well beyond the average annual income.  In the following years fining binges by the Forest Service became routine (RDM, 1994c:3).  After good harvests foresters went so far as to set fires so they could fine surrounding villages.  When no one would admit to the crime, villagers (including village chiefs) were thrown in jail.  Reports of beatings and extortion came from around the country.
  Those fined appealed to their Deputies in the National Assembly who thrived on the arrangements.  Deputies could intervene to free the villagers, getting local political credit and often payoffs in the process.
  The foresters, who were entitled to twenty-five percent of fine revenues, raked in profits.  The brutal years of fining, taxation and extortion paid off.  By 1988 Mali's forests were virtually paved with international forestry projects, supporting various Forest Service activities.


The years of Forest Service oppression resulted in a popular backlash.  During Mali's 1991 revolution, foresters--the most salient State presence in rural Mali--were reportedly attacked and almost all foresters were chased from the countryside.
  In the National Conference to reconstitute the government after the revolution one of the first demands of the rural representatives was the elimination of the Forest Service (and of the Commandant de Cercle).  This did not happen, but the Forest Service's activities were curtailed for a few years.  With the support of international donors the Forest Service is now being retrained and reintroduced as an extension service agency--rather than a para-military force.  Mali's foresters are now implementing new participatory forestry policies.  

PRIVATE 
The Institutional Structure of Participationtc  \l 4 "The Institutional Structure of Participation"

Mali's 1994 forestry laws assign responsibilities for forest management to Local Government (called Decentralized Territorial Collectives).  The new laws give Local Governments a forested domain within their territorial jurisdiction and the right to reserve part or all of their forested domain.  According to the new laws, any individual or group of individuals wishing to commercially cut for woodfuels within the forest domain of a Local Government must organize a Rural Wood Management Structure (WMS--Structure Rurale de Gestion de Bois).  A WMS can be a cooperative, corporation, association or any other form of organization recognized by the state.  In practice (as in Burkina Faso's and Niger's committees) these are groups of private individuals interested in practicing or investing in commercial woodcutting.


Before a WMS can begin using the forest, the Forest Service must propose a management plan for approval by the Local Government.  This plan includes an annual woodfuel production quota which, according to forestry officials, is to be determined by the sustainable potential production of the forested domain of the Local Government in question.  The annual quota will be set by ad hoc commission composed of two representatives of the WMSs, one from Local Government, and one member of the Forest Service.  Recognizing the contentious political nature of quota allocation, the new laws also create a regional commission to resolve conflicts over the fixing and distribution of quotas.  This commission is to be organized by the Minister responsible for forests.  Once a management plan and quota have been established and approved, a cutting permit can be delivered by the Forest Service upon the payment of a forest exploitation tax.


Mali's new participatory forestry laws, replacing a system in which the Forest Service delivered permits to whom, where and when it chose, give Local Governments considerable power over the disposition of forests.  Indeed, Mali has developed the most progressive forestry laws in the Sahelian region.  Local Government representatives can decide to protect the forests by decree or they can control exploitation through approval or rejection of forest management plans.  They can also use these powers to control which WMSs can exploit local forests.  The Forest Service, however, has maintained control over how much wood can be cut, where, when and how (via quotas and management plan approval function).  

PRIVATE 
Representation in Popular Participation: Who makes decisions?tc  \l 4 "Representation in Popular Participation\: Who makes decisions?"

As in Burkina Faso, Mali's Local Government representative on the quota committee is only one among four members and is not guaranteed a controlling role.  The "...mode of allocating the quota..." in this committee is left to the order of the Regional Governor (a central government appointee).  The Forest Service has also reserved the role of quota dispute resolution for itself, a role better fit for an independent judiciary.


In Mali some significant decisions have been devolved to Local Government bodies.  But, this accomplishment is diminished by the fact that local jurisdiction over forests may remain extremely limited.  Many forests will remain under Cercles and Regions and central government control.  Given their size, these central and intermediate-level governance structures cannot be considered local.


This latter point is critical.  The distribution of the forested domain among governance units will be decided in Mali based on the criteria that "Article 2: Goods have the characteristic of national interest when they have public utility for the whole of the Nation.  Article 3: Goods have the characteristic of regional interest when their utilization is of interest to several cercles....  Article 5: A good has the characteristics of communal interest when its utilization interests only one commune as long as it is not otherwise disposed by law."  (RDM, 1996:72.)  These are the criteria by which forests jurisdiction will be divided among different levels of government.  So, rural communities will have control over only a residual amount of forest of no interest to anyone else.  The powers given in the right to say NO can be taken away through the restriction of jurisdiction.

PRIVATE 
Participation in Economic Benefits of the Woodfuel Tradetc  \l 4 "Participation in Economic Benefits of the Woodfuel Trade"

In Mali funds for forest management will be derived from a forestry tax.  The tax revenues will be divided between the state, the Local Government from whose forests the wood is taken, and the WMS of those who cut the wood.  The funds derived from a transport tax are divided between the state and the Local Government.  The repartition of these funds is determined by decree.  (RDM, 1994.)  To encourage woodfuel production in the managed areas, the level of the taxes on woodfuels is different for the three different production areas, controlled, oriented and non-controlled (cf Niger).  No woodfuel price fixing is practiced in Mali.  

PRIVATE 
Summarytc  \l 4 "Summary"

Mali's system places decisions over the disposition of a limited area of forests in the hands of Local Government.  It also gives Local Government control over labor opportunities and revenues from commercial forestry.  The Forest Service retains control over the allocation of commercial rights in the form of production quotas.


PRIVATE 
Participation through Local Government: The Case of Senegaltc  \l 3 "Participation through Local Government\: The Case of Senegal"

Senegal's new participatory forestry laws begin by stating: "The rights to exploit forests and forest lands in the national domain belong to the State which can exercise them directly or grant them to third parties [concessions to private firms] or local collectives [Local Governments]..."  The participatory part of the forestry law is its inclusion of Local Governments as a possible unit of forest exploitation.  The procedures for devolving forest control to Local Governments involve the making of a management plan by the Forest Service.


Senegal's new laws require the Forest Service to draw up and approve a management plan specifying the rights and the obligations for each Local Government.  The Forest Service is required to take into account ecological as well as socio-economic concerns in the elaboration of management plans.  Local Governments with a management plan can then assign forest plots to groups (individuals, cooperatives or corporations) within the area under the plan.  The Local Government can also auction or sell the wood on plots not assigned.  These plans will be elaborated by the Forest Service at the request of Local Government representatives.


Management plans require all users of forest formations to manage regrowth or plant forests as maintenance is needed and to implement their management plan in collaboration with the Forest Service.  The Forest Service will monitor implementation and will also retain the right to revoke these management plans.  In short, the occupants of the lands subject to a management plan drawn up by the Forest Service will be obligated to implement that plan.  This constitutes an important new power of Senegal's Forest Service: power over labor within the domain of Local Governments.


If Local Government can obtain a management plan in a timely manner and if they can shape the obligations related to those plans, then this management system does give Local Governments considerable control over the disposition of the forests within planned areas.  However, while texts make this possible, they do not assure it.  Hence, they do not establish any new rights, just privileges to be allocated.


The Forest Service can also grant concessions within the Protected domain.  There is no requirement for the Forest Service to consult the Local Governments if they are to concede local forests or sell local forest products.  There is no clause stating whether the Management Plans of Local Governments can take precedence over State granted concessions.


Further, unlike Mali, Senegal's laws offer no mechanism by which villagers wishing to conserve their forests can do so.  If they choose not to engage in forest exploitation they are faced with the prospect of the Forest Service allocating local forests to private interests from outside of their area.


Senegal's new code creates privileges to be allocated, but does not create any new rights for local populations.  The Forest Service still allocates all forest exploitation rights.  What is new is that they can be allocated to Local Governments.  What is also new is that they can obligate locals to perform forest management tasks in exchange for permission to cut wood for commercial markets.

PRIVATE 
Representation in Popular Participation: Who makes decisions?tc  \l 4 "Representation in Popular Participation\: Who makes decisions?"

Here as in Mali, the Local Government, which is not locally accountable and the Forest Service control decision making.  But in Senegal, all of the significant decisions have been retained by the Forest Service.  Local Governments cannot say no to woodcutting.

PRIVATE 
Participation in Economic Benefits of the Woodfuel Tradetc  \l 4 "Participation in Economic Benefits of the Woodfuel Trade"

Senegal's National Forestry Fund is to be financed by taxes, sales and auction revenues, license and permit fees, fines, damage compensation with interest, and the sale of confiscated products (RDS, 1993:art.L3).  It will also be fed by a 20 percent tax on forest products sold by Local Government concessions.  This fund will finance conservation and protection of forest resources, restoration of forest resources and soil conservation, Forest Service equipment and infrastructure, temporary personnel and Forest Service transport costs and uniforms.  (RDS, 1994:art.D53,D54.)


Concerning Local Government access to these funds the application decree states: "Subsidies and reimbursements, not totaling in excess of 25 percent of the annual amount of the National Forestry Fund, can be allocated to Rural Councils and local organizations, to public and private establishments, as well as to physical persons who are distinguished by their acts of environmental protection and reforestation" (RDS, 1994:art.D55--emphasis added).  These subsidies and reimbursements are allocated by the Minister responsible for the Forest Service following proposal by the director of the Forest Service (RDS, 1994:art.D56).  In short, there is no local control over these funds.


Senegal fixes the wholesale and retail prices of charcoal.  The producer prices are fixed by merchants and provide an income just above subsistence.  But the wholesale and retail prices, given highly concentrated merchant control over commerce through merchant licenses, have made the marketing of woodfuels highly lucrative (Ribot, 1995).  The new system transfers the producer labor opportunities to Local Governments, but does nothing to change merchant control over marketing.

PRIVATE 
Summarytc  \l 4 "Summary"

Senegal's system gives Local Government control over labor opportunities and some revenues from commercial forestry.  But, as in Mali Local Government is still responsible to political parties and under the tutelage of the sous-préfet and préfet.  Senegal's Forest Service retains complete control over the disposition of forests and the allocation of commercial rights in the form of production quotas.  Senegal's Forest Service also controls forest commerce, completely excluding local producers from this lucrative sector.

PRIVATE 
New 1997 World Bank Project: Programme pour la Gestion Durable et Participative des Energies Traditionnelles et de Substitutiontc  \l 3 "New 1997 World Bank Project\: Programme pour la Gestion Durable et Participative des Energies Traditionnelles et de Substitution"

Within the above described institutional environment, the World Bank (1997) has recently funded a participatory forestry project in Eastern Senegal.  The project is described as being: "...about affecting a transition between the current system, based on exploitative mining of forest resources by actors from outside the terroirs, and a new scheme that responsibilizes the concerned rural populations, capable of provisioning urban consumers in a sustainable manner, while taking care to preserve the environment."  The project also aims to "Assure a more precise, rational and controlled management of forest resources thanks to the rationalization of forest exploitation and an effective participation of populations near the forests in the management and control of the exploitation of forest resources of their terroir" (World Bank, 1997:4).  This move away from the extractive approach by outside agents toward one of local control is laudable.  So is the goal of increasing local participation in forestry activities.  Below I will examine two aspects of this project's approach that are problematic: participation and the conception of the problem.


PRIVATE 
Participationtc  \l 4 "Participation"


PRIVATE 
1. Pre-determined Needs and Desirestc  \l 4 "1. Pre-determined Needs and Desires"

The purpose of providing woodfuel to the cities presupposes that local populations intend to exploit the forests for these purposes.  While this may be so, they are not given the option of deciding, in a participatory manner, whether or not they would like to use or retain forests for other purposes.  Hence, they are being asked to participate in a pre-defined project.  This is what Meister (1977) has called 'imposed' participation.  This approach runs great risks.  First, while the project may make sense in the eyes of foresters and other outside agents, it may not make sense to locals.  Most forest villagers know that forests regenerate on their own (as discussed right below) and will probably not want to expend their labor on the activities deemed necessary for this project of forest protection and management which they may also deem to be a superfluous activity, given that forests regenerate on their own.


Under current forestry laws in Senegal, those rural communities interested in 'participating' in forestry must do so under management plans specified by the Forest Service (while already specified in the forestry code, the project document calls these: "detailed government/rural community contract-plans" World Bank, 1997:6).  These plans may involve production activities that local populations do not want and they may involve labor activities that are un-necessary.  If a local community chooses not to engage in this form of 'participation' they risk losing their forests to concessions allocated to commercial interests from outside the area.  'Participation' therefore does not involve a choice as to what rural populations would like done with their forests, rather it involves labor in the Forest Service's project.  Local populations do not have the right to say NO to commercial woodcutting.



PRIVATE 
2. Representationtc  \l 4 "2. Representation"

The participatory process to be employed in this project is not specified in the project document.  The document mentions that participatory modules for forest management will be established and trained in participatory techniques and that the project will involve NGOs (World Bank, 1997:6).  This indicates a PRA or Participatory Mapping kind of approach to participation, rather than a representative approach mediated through local government. While these can be important tools for increasing community involvement, they do not necessarily give the community more control since they are primarily information gathering methods, rather than being methods of enfranchisement.  The project document does not indicate or discuss who the project assumes represents the community.  


As specified in the discussion above, Senegal does involve its Rural Councils in forestry decisions as the representative body of rural communities.  Therefore, the project document must specify the ways in which the 'participatory modules' are to be subordinated to the elected Rural Councils.  Again, since Senegal's local government is not locally accountable, this entire arrangement is problematic.


PRIVATE 
Misconception of the Forestry Problemtc  \l 4 "Misconception of the Forestry Problem"


PRIVATE 
1. Misreading Ecologytc  \l 4 "1. Misreading Ecology"

The forestry problem is represented in the project document as a lack of local control over the disposition of forests.  This is quite consistent with earlier findings showing that villagers suffer from forest loss between the period of cutting and regeneration (5-12 years).  Greater local control--within a set of specified environmental standards--therefore may help forest villagers moderate the rate and extent of cutting in their area (see the case of Daru Kimbu--Ribot, 1995).  (It is important to note that the overcutting that occurred in this case was partly due to villagers who did not know the consequences of extensive woodcutting and a set of laws that gave villagers no right to stop it at the time they began to realize the effects of forest clearing.)


Ecologically, however, the problem has been misrepresented.  In the project document the problems faced by rural populations in Senegal is characterized as the estimated deforestation of 80,000 hectares per year, blaming 30,000 hectares of this deforestation on charcoal production (World Bank, 1997:2-3).  The project document produces a scenario of ecological disaster that scientific evidence does not support.  Implicit in the programs proposed in the World Bank project is the idea that woodfuel production is a cause of deforestation.  Permanent deforestation caused by woodfuel production, however, has never been demonstrated.  The critical matter for understanding the long-term ecological effects of urban woodfuel production is regeneration.
  The project also assumes demographic pressure to be a part of the problem (World Bank, 1997:5).  This seems quite unlikely in this region where rural population growth is low.


As noted by Bailly et al. (1982:28) and Bellefontaine (n.d.[c.1997]:1), it is astonishing how little is known about regeneration.  A quick survey of the literature on regeneration, however, provides a few insights.  Natural regeneration occurs everywhere where observations have been made, whether protected or not (Jolyet, 1905:292-3; Anglo-French Forestry Commission, 1937:10; Jones, 1938; Aubreville, 1939; Giffard, 1974:216-7; Clemant, 1982:35; Arbonnier and Faye, 1988; Jensen, 1994:31-2;  Ribot, 1995:1597ff2; Diatta and Matty, 1993:308; Yossi et al., 1993:341-2; Gjsbers et al., 1994:1,4; Renes and Coulibaly, 1988; Nouvellet, 1993; Parkan, 1986; Jensen, 1994:34-5).  Regeneration rates are a function of rainfall (Anglo-French Forestry Commission, 1973:10) and protection (Aubreville, 1939; Fourey, 1951:5; Jensen, 1994:47).  In some instances certain species may not regrow, particularly those that reproduce by seed (Aubreville, 1939; Fourey, 1951:5; Arbonnier and Faye, 1988; Gjsbers et al., 1994:1,4).  Where regeneration is in protected areas, unexpected species may appear (Diatta and Matty, 1993:308).


Evidence that forest are re-cut decade after decade also demonstrates that robust regeneration is taking place.  Foresters estimated 80 percent of the harvest taken during the war years was again available 20 years later along Senegal's railroads.  Some areas in Eastern Senegal were cut for charcoal in 1940, 1969 and in the mid 1980s.  (Arbonnier and Faye, 1988.)  Bergeret (Bergeret and Ribot, 1990) noted that charcoal makers in Eastern Senegal returned to re-cut areas cut in previous years.  My interviews of woodcutters in Senegal, Mali, Niger and Burkina Faso in 1994 indicate that Charcoal makers return after nine to twelve years and firewood cutters return after four to seven years.  In 1994 Jensen (1994:31-2) calculated that woodcutters could return to recut Eastern Senegal's forests at an optimal rate every eight years.

 
Since woodcutting does not lead to `deforestation' in any of these areas, particularly in Senegal's moist south and southeast where the project is to be located, the two important issues become biodiversity change and time.  Since most species in the Sahel are widely distributed, species changes may have only a local effect.  Hence, the change needs to be evaluated vis-à-vis its social and economic values--not biodiversity reduction or species loss writ large.  The time element concerns how local populations are affected by the absence of forests between cutting and regeneration.  These are the issues that justify greater local control.  They do not justify forest management to assist regeneration or to replant cut forests.


The text calls for the identification of degraded zones on the ground and the "re-establishment of the socio-ecological equilibrium" (World Bank, 1997:44).  While the statement reflects the popular dogma on human-environment relations, it contains a fundamental and important misconception about ecology and human-environment relations.  Notions of some Eden-like equilibrium to which rural African villages will be restored through participatory interventions are more a product of the Western imagination than a necessity reflecting a degraded fall from this imagined perfection. Fairhead and Leach (1996), Leach and Mearns (1996), Leach, Scoones and Mearns (1997), Tiffen, Mortimore and Gichuki (1994) and Wang'ati (1996) have demonstrated that people's relations with nature change with time and represent multiple states that improve and decline as human needs and ecological circumstances change.  There is no pristine state to go back to.  Improvement is about whose needs nature will meet, not about some pre-human nature.


Nature in the Sahelian region is resilient and adaptive.  While often called "fragile," the vegetation that lives in these highly variable and harsh climate are selected for their robustness.  Fragile vegetation cannot survive in this region.  When Sahelian forests are viewed through a lens of resilience and robustness, the need to protect them from forest villagers seems less urgent.  The problem, which has correctly been identified in the project document, is the need to protect forest villagers from commercial forestry.  The second problem that the document has identified, that 'fragile' nature must be protected from rural populations and population growth, is wrong.  The greatest danger of this latter view is that it justifies coercive measures by Foresters to protect nature when nature needs less protection than is believed.


The World Bank project also intends to be "Teaching 1000 village representatives in the techniques of efficient carbonization" (World Bank, 1997:40).  As I argued in background documents (Ribot, 1995a,1995b) to the current project, this kiln (called the Casamance kiln) may not be better than the 'traditional' kilns now in use.  Its failure in the past may be an indicator of its inappropriateness.  First, it may not be more efficient than the 'traditional' kilns given the poor manner in which 'traditional' kilns have been constructed for the tests in which the two were compared.  Second, the difficulties that charcoal makers have in transporting the equipment to production cites is clearly not worth their while.  Charcoal producers interviewed about the new technique claimed that it was no more efficient, but they used it to make the forest service happy.


In sum, three points must be stressed:

On the ecological situation:


-Sahelian forests are robust and need little protection or management.


-There is no 'equilibrium' to which these forests or the human-environment relation must be returned.


-The main ecological problem that villagers face is their vulnerability to outside interests cutting forests out from under them.

On participation, the stress should be on participation in:


-definition of the problem.


-control over forest disposition (including its conservation without any need for exploitation and management).

On trust and respect:


-Expecting forest villagers to engage in labor activities that are superfluous is disrespectful.  Reforestation and the use of the new kiln may be performed by local populations if they see a greater interest in the project.  Rural populations have many demands on their labor time.  Making them engage in superfluous activities will not produce trust nor respect.  It will also not create practices that will endure beyond the end of project funding.  Given the history of forced labor and paternalistic treatment of rural populations since the early colonial period, it is important that rural environment and development interventions be pertinent to the everyday lives of local populations if trust in government, particularly in Local Government, is ever to be established.

PRIVATE 
V.  Participation by Whom in What?tc  \l 1 "V.  Participation by Whom in What?"


Politics has been corrupted not just by money but by being trivialized out of addressing the great, enduring issues of who controls, who decides, who owns, who pays, who has a voice and access....


Ralph Nader on U.S. policy, New York Times,


20 Aug. 1996, p.A16.

PRIVATE 
Who participates in what benefits?tc  \l 2 "Who participates in what benefits?"  The benefits in these cases include labor opportunities in woodcutting, income from these labor opportunities and from woodfuel sale, and some role in forest decision making.  Labor opportunities are important since this work often has gone to migrant or urban workers from outside the woodcutting area.  Integrating local labor increases village income.  There is also profit from the sale of wood.  In Burkina Faso, firewood prices fixed by the Minister of Commerce keep prices in participatory projects above those received by independent woodcutters.
  These opportunities and profits go largely to the private individuals who make up management committees and woodcutting organizations.  Membership is self-selected or influenced by foresters and village elites--these are effectively private organizations.  In addition to private income and profit, in two cases some benefits are directed at the community as a whole.  In Burkina Faso, each cooperative has a fund fed by a firewood tax, part of which is earmarked for public works serving the larger village community.  In Niger, ten percent of non-tax revenues from woodfuel sales go to the village chief (a hereditary power in Niger)--this too is ostensibly to benefit the community as a whole.  


While some villagers benefit from labor opportunities, local woodfuel sale and fees collected for community funds, most profit in West African woodfuel markets accrues through access to transport and urban trade (Ribot, 1998; forthcoming).  Unfortunately, the Forest Services in all of these countries have maintained tight control over the delivery of transport permits and have refused to assist woodcutters in gaining access to transport or merchant licenses.  Villagers in all four countries have expressed their desire to operate in transport and urban markets.  This most lucrative segment of the woodfuel sector is currently dominated by urban merchants and truckers.  In short, villagers are permitted to `participate' in forest labor but only in a limited portion of forest-based profits.


It is important to note here that the focus in this analysis is not on the multiple other benefits to villagers--extremely difficult to measure--of maintaining and using forests.  These include the multiple non-timber forest products such as food, fodder, fiber, dyes and medicines that rural populations cultivate, protect and use.  There are also cultural and social values involved in the use and presence of forests.  In addition to these, forest management projects may have spin-off economic and social consequences, such as the creation of secondary labor opportunities or the building of local associations.  (See Falconer, 1990)  These values are often evoked to make claims about the value of natural resource management projects.  When these values are important to local populations, they can indeed base decisions on them.  Whether non-timber forest products are affected by a given project or policy will depend largely on whether the project or policy in question actually improve the conditions of the forests in question and whether the supply of or access to the products in question is changed by project or policy interventions.  


Further, many projects have been criticized for focusing on one product or another.  This is particularly true of woodfuel projects designed to increase woodfuel supply to cities.  By pre-determining that fuel is a project focus may turn attention away from other valuable forest functions such as grazing, hunting, ritual, and both subsistence and economic use of non-timber products.  While all of these values are difficult to measure and compare, part of the principle of the argument in this paper is that balancing among these values should be a matter for local populations, and not for outside agents to decide.


PRIVATE 
Who participates in decisions?tc  \l 2 "Who participates in decisions?"  Management plans and quotas reserve decisions over where, when, and how much wood will be cut for the Forest Services.  In Mali and Senegal, Local Government representatives participate in the daily decisions of plan implementation and have some control over the plans.  In Burkina Faso and Niger it is the village-level committees of cooperatives and unions that can make daily implementation decisions.  But the rules of cutting and management that they must follow and the quantities they can cut are defined by the Forest Services--based largely on questionable ecological grounds.


The most critical decision, whether forests surrounding a given community will or will not be cut, has been reserved by Forest Services in all cases but Mali.  In Mali's new forestry laws Rural Councils have the definitive right to protect all or any of their forested domain (although the proportion of forests in the local domain will be determined by what a national committee decides is in the national interest) (RDM, 1994:art.18, 53; RDM, 1994a).  In Burkina Faso, Niger and Senegal, however, the Forest Service can give woodcutting rights in any forest to anyone they choose, regardless of local wishes.  


In these latter countries local communities have no legal mechanism for protecting local forests.  Foresters can allocate exploitation rights via parastatals, concessions, state sale of parcels and the delivery of exploitation permits.  Communities in project areas who choose not to accept the conditions of `participation', and those simply not chosen for projects, have no legal control over the disposition of forest resources: Forest Services can sell the forests out from under them.  These Local Governments and village communities simply do not have the right to say NO to Forest Service sanctioned cutting in surrounding forests.  This is hardly participatory forestry.


In short, participation amounts to the Forest Services managing forests with the assistance of private groups within local communities, with increased labor opportunities and profit for these private groups and some income earmarked for whole communities.  Critical decisions over forest disposition are only devolved into `local' hands in Mali.  But, even in Mali, it is only over the limited area of forests assigned to Local Governments by a national committee.


Two separate issues arise here concerning representation.  First is who is represented by local authorities.  That is, do chiefs or councils represent community interests?  In the current situation the answer is "no," since there are no systematic mechanisms to maintain accountability to the community, and existing mechanisms of accountability are oriented upward toward centralized political parties or the state.  The second issue is whether it would matter if these ostensible representatives were accountable since they have no real powers of decision.  Their decision making powers are limited in two ways.  First, they are given few important matters to deliberate over (with the exception of agricultural land allocation) and no financial resources.  Second, their decision must be approved by administrative appointees--préfets and Forestry officials.  As in the colonial period, decisions of rural authorities are administratively driven.  Mali is the exception to this pattern.  Nevertheless, the scope of jurisdiction over forests of Mali's rural councils is yet to be established.

PRIVATE 
VI. Natural Resources with Rural Democracy--India's Joint Forest Managementtc  \l 1 "VI. Natural Resources with Rural Democracy--India's Joint Forest Management"

PRIVATE 
The Owl and the Panthertc  \l 2 "The Owl and the Panther"

I passed his garden, and


marked, with one eye,


How the Owl and the Panther


were sharing the pie:


The Panther took the pie-crust,


and gravy and meat,


While the Owl had the dish


as his share of the treat


When the pie was all finished,


the Owl, as a boon,


Was kindly permitted to pocket the spoon;


While the Panther received


knife and fork with a growl


And concluded the banquet


by.....


Lewis Carrol


as quoted in Raju and Raju, 1996


Joint Forest Management (JFM) is a profit sharing arrangement between the Indian Forest Service and forest villages.  In JFM, in exchange for planting and protecting forest areas, forest villagers gain usufructuary rights and a share of the profits when trees mature and are harvested.  While it is too early to judge outcomes, this technique for setting up incentives for forest villagers to manage and protect forest lands has been highly praised (Shivaramakrishnan, 1996:12-13; Poffenberger, 1994).  This comparison shows that the problems of non-devolution found in West Africa are also found elsewhere, but it also gives an example of how electoral representation can result in the articulation of local demands for forest management.


The Bengal scheme, established in 1990 and amended in 1991: 


-grants 25 percent of usufructs including the final harvest, fallen twigs, grass, fruit, flower seeds and just (excluding cashew) to the forest protection committees [FPC];


-requires that the FPC be formed by approval of the Divisional Forest Officer (DFO) in consultation with the Panchayat Samiti [the elected local government at a level regrouping several villages];


-constitutes the general body of the FPC as all adult heads of households in the village and their wives; 


-creates and executive committee for each village FPC with six elected representatives of the general body, one nominated member from the Gram [village] Panchayat [local elected government] and Panchayat Samiti respectively, and the Beat Officer as the Member-Secretary;


-allocates functions to the committee consisting of forest protection, assisting the forest department in silvicultural works and maintaining the rule of law, specifically the Indian Forest Act, 1927, and the Indian Wildlife Protection Act, 1972;


-entitles FPCs to benefits after a proven existence, post formal registration, for five years; 


-makes them subject to the supervision of and dissolution by the DFO in consultation with the PS [Panchayat Samiti].  (Shivaramakrishnan, 1996:25.)


Much has been written on JFM, which can already claim over 10,000 forest protection committees in India, covering roughly a million hectares of forests (Raju and Raju, 1996:1).  Most of the writings have praised JFM as a successful form of participatory forestry (Poffenberger, 1994; Ford Foundation, 1989).  Raju and Raju (1996:1), however, summarize the problems arising with JFM as follows:


The external issues aris[e] out of its relationship with the Forest Department, its politics and procedures, regulations and law and as well with the other agencies.  The issues like the working plan vs. micro plan, JFM order imposing a predetermined constitution of PIs [Peoples Institutions--referring to the forest protection committees set up under JFM], limiting PIs' role to only protection etc fall in this genre.  The internal issues arising out of equity, gender concerns, vis-a-vis access to resources, decision making, in the making of PIs, leadership, transparency in the management of the PIs, factionalism, usurpation of power by a few etc.  


Below, I compare participation in JFM to the West African projects examined above.

PRIVATE 
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The structure of the JFM committees is democratic from all external appearances.  In the selection of the committees members--all heads of households and their wives--while women are included, they appear to be brought in in a subordinate manner, as wives.  So, there may be a gender bias in representation on these committees. 


There are, however, limitations to the democratic nature of this local institution.  According to Raju and Raju (1996:8), the Forest Department presides over the committees in West Bengal and Orissa.  In Karnataka the Range Forest Officer has the power to dismiss primary members of the FPCs.  Further, recourse in the case of disputes is to the Forest Department whose word is "...treated as final" (Raju and Raju, 1996:8).


Villages in India all have elected Rural Councils, called Panchayats.  Panchayats have often called for and supported the creation of FPCs.  I will develop the case of Seva Mandir, below, to illustrate that this system of local elections can have a positive effect on community control of forestry activities.


Seva Mandir is an NGO based in Udiapur, India since 1979.  In Nayakheda, one of the 400 villages Seva Mandir works in, having an electoral system in place facilitated political changes that made local government accountable to the rural poor.  With support and encouragement of the NGO, a `tribal' village headman was elected to replace an elite  candidate.  The popular candidate supported village commons development projects including tree planting and water-retention dams.  (Mehta, 1996; Ahluwalia, 1997:27.)


Despite the electoral victory, the distribution of costs and benefits of commons improvements were unequally distributed following old lines of inequity.  In the water projects those with greater initial endowments, such as better land and access to irrigation water, gained more (Ahluwalia, 1997:28).  Women's workloads in fuelwood gathering were increased by increased distances they had to go and pastoralists were disadvantaged by commons enclosures made in the name of forest management (Ahluwalia, 1997:32).  Further, women did not participate in the decision to enclose the commons, and their cheap labor was used to construct the boundaries (Ahluwalia, 1997:33).  "In effect, then, in the name of social cohesion the interests of the less powerful are foregone and existing inequalities are reinforced" (Ahluwalia, 1997:33).
  This social cohesion notion was encouraged by the NGO's polices, enforcing commons and encouraging different groups to work together.  


In short, however, the lessons from the case were that while some inequities were exacerbated, the local populations had more control and felt there was more accountability and transparency in the management of village affairs and resources (Mehta, 1996).
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The rights of forest villagers under JFM are highly circumscribed by the Forest Department.  According to Raju and Raju (1996:8), the role of the FPC is limited to protection only.  Management functions are specified by the Forest Department.  Sharing arrangements between the FPC and Forest Department are determined in advance and handed down by the Forest Department.  Since management and implementation authority is vested in the Forest Department, FPCs participate primarily as laborers.  While the JFM planning process is specified as participatory, the mode of participation is determined by the Forest Department.  (cf Pandey and Campbell, 1996.)


There are substantial economic, material and social benefits that accrue to FPCs.  The benefits include increased wages from forest protection activities, increased availability of forest products, increased civic participation and more positive self image by FPC members, greater inclusion of marginal populations, and forest regeneration (Raju and Raju, 1996).  But, as Pandey and Campbell (1996:3) point out, benefits of JFM are limited by the Forest Department to subsistence.  


Even where consideration is given to meeting subsistence needs, they usually involve additional resource creation, e.g. through fuelwood plantations or are taken as by-products from standard silvicultural activities like thinning operations.  Very rarely is forest management altered dramatically to supply subsistence needs.  On the other hand once these subsistence needs have been met or are considered to have been met, little thought is given to how different forest management strategies could, in fact contribute to increasing incomes and providing livelihoods--helping people rise above the subsistence level. (Pandey and Campbell, 1996:3.)


The limitation of FPCs to degraded forests is a critical point concerning what local populations participate in.  The use of robust forest is reserved for the Forest Department's discretion.  In this manner, local forest control is limited to jurisdiction over less valuable, and in most cases of JFM valueless, forests.  The other forests, on which local populations also depend for their livelihoods, are not under local control.  They do not have any rights under JFM to say NO to Forest Department decisions, including the sale to concessions, concerning non-JFM forests.  So, as in West Africa, the right to say no to forest cutting in mature forests is not devolved to local populations.

PRIVATE 
Summarytc  \l 2 "Summary"

In sum, JFM can claim economic and social benefits to the local community.  The rapid spread of this movement reflects the benefits it provides.  It seems, however, that it does not go far enough in giving local populations control over healthy forests so as to allow them to protect these forests against what are usually outside concessions allowed in by the Forest Department.  The Forest Department has devolved just enough benefit to give marginal populations an incentive to participate in their project, it has not devolved, however, the greater benefits locked up in healthy forests, nor the other 75 percent of the profits from the harvest of regenerated forests, that could be derived from local forest control.  The Forest Service has devolved little in the way of decision making powers.


JFM is basically a system of cheap labor for the restoration of degraded forest areas.  It is not a means by which local communities can participate in determining the disposition of local forests--unless, of course, those forests are degraded, and therefore worth little.  Pandey and Campbell (1996:3) have asked a question we should be asking vis-à-vis all new forest management schemes: "Why stop at Subsistence?"  


Similar issues arise in West Africa and similar questions need to be asked.  The most positive lesson from this cursory view of JFM is that representative government can play a positive role in expressing local needs and desires vis-à-vis local natural resource management and use.  
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Rulers claim to be responsible to their people; people try to hold them to account.  Accountability is thus the measure of responsibility.

John Lonsdale, 1986:127


The case studies above examine the structures of community representation in natural resource management projects.  Here electoral accountability was at the core of the analysis.  In this section, I will examine different forms of accountability, since electoral accountability of leaders is only one form among many.  It has been at the core of the analysis, because it is probably the most direct and important means of making authorities accountable to local populations.  It is also something that states can legislate into existence.  Because of this it can be used as an indicator of whether a state is serious about political decentralization.  The lack of any attempt to create empowered (having a domain of autonomous decision making), locally accountable governance structures is an indicator that political decentralization is not being done.


Below I list and briefly discuss some other means for creating local accountability and then discuss notions of 'trust' and 'entrustment', since trust and entrustment are essential for making local governments legitimate and effective.  This is not a systematic treatment of these topics.  Rather this is a first sketch of some ways in which accountability and the empowerment of local government are or can be constructed.


PRIVATE 
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In the West African cases discussed above, Mali is the only country in which electoral local democracy is being put into place.  This project, however, is not yet complete.  The well advanced experience in India (discussed above with Joint Forest Management), nevertheless, indicates some benefits and some limits to electoral systems for establishing locally accountable representation.  In the India case, local populations were able to elect leaders who would carry out the projects they wanted.  The cost was high, however, in lives and time.  Nonetheless, in some instances it worked.


Parker points out that an important aspect of electoral systems is the ability of the electorate to reject incumbents.  In Bangladesh, local council leaders dominated local decision making and used to position for self-promotion, but in elections 90 percent of them were not re-elected (Parker, 1995:26).  The implication is that in open elections local politicians are more likely to try to meet felt local needs.  On this count, Crook and Manor (1994--in Parker, 1995:26) found that locally controlled resources were re-directed towards more micro-level public works.


Citing Crook and Manor, Parker (1995:27) points out that locally elected representatives can also make central government more responsive to local needs:


In Karnataka, decentralization brought more elected representatives into the process of RD [Rural Development].  The quantity and quality of work undertaken by line agencies was closely monitored and problems reported early, and it became harder for bureaucrats to get away with corrupt acts.  The result was enhanced institutional effectiveness and improved coordination among civil servants working for different line agencies.


It is also clear from the cases presented above, however, that local political processes are easily captured by elites.  It is also the case that local representatives are often not sufficiently empowered to have any real role in the local community.  So, other aspects of accountability must be brought to bare even when perfectly transparent and fair elections for local leaders are in place.


Elections are only one way of keeping local government accountable to local populations.  Local governments are usually constituted by some mix of local representatives and centrally appointed administrators.  Good public servants in elected or appointed positions may be accountable for numerous other reasons.  These might include: 


1. Embeddedness of authorities (representatives and administrators) in the local community.



The way authorities are embedded in social relations within their communities may help to make them more accountable to the local population.  Authorities within the communities they govern must live with the consequences of their decisions on people they know and who know them.  This fact may influence their decision making.


2. Cultural mechanisms including: 



a. Belief systems, such as the Fon (Northern Ghanaian Chief) who feels that the community is in his hands and that this is a responsibility he has inherited, 



b. Practices of public discussion (as the elders of many villages across Africa, or like the Mohandoro cults of Cameroon (Spierenburg, 1995)), or 



c. through reputations that societies hold people to and people want to maintain (Bordieu, 1977). 


3. Ethical means: 



Tendler (1997:15) shows that public sector workers can be highly dedicated to their jobs.  This was in the context where civil servants were given greater autonomy than usual and performed quite well at their jobs.  "On the one hand, workers wanted to perform better in order to live up to the new trust placed in them by their clients and citizens in general. The trust was a result of the more customized arrangements of their work and the public messages of respect from the state.  On the other hand, the communities where these public servants worked watched over them more closely.  The state's publicity campaigns and similar messages had armed citizens with new information about their rights to better government and about how public services were supposed to work."


4. Courts that are accessible to people who know their rights:



Courts are often inaccessible to rural populations.  Further, many forestry disputes are adjudicated by the Forest Services.  The Forest Service director often has final say in forestry disputes.  These types of cases may have no legal means of entering the independent judiciary.  An independent judiciary could help hold elected leaders as well as Forest Services within the bounds of their legal rights and could also serve as a means for rural populations to force these institutions to provide the services they are mandated to provide.


5. Central state interventions:



Oversight of the local state by central government, making sure they carry out their duties, is another means of assuring local government is accountable to local populations (cf Tendler, 1997:15).




Uphoff and Esman (1974:xx) imply that accountable representation increases development performance.  They state "Sanctions to control the acts of leaders of local organizations should be balanced both from above and from below to get the best performance" (emphasis in original).  Parker (1995:35) also argues for central monitoring and sanctions to "...penalize institutions that do not carry out their functions appropriately."  Tendler (1997), however, cautions against this sanction-based approach, pointing out that greater degrees of local autonomy can improve government performance of community services.  (Cf Evans, 1997.)


6. Third party monitoring and lobbying:



a. Controllers



In some countries, such as the U.S. there are elected town controllers.  These officials monitor the affairs of local government for the local community.  b. NGO monitoring



NGOs and other associations can also play a monitoring or watchdog role.  While they should have no powers over community resources or decisions (since NGOs are not necessarily accountable or representative), they can monitor local and national government to assure they are meeting their legal obligations.  They can also inform the local population and/or file suit if the government is not living up to its requirements.  NGOs and associations can also, of course, lobby on behalf of the portion of civil society that they represent.



c. Associative Movements



Confederations, federations and unions of associations and other groups within society can constitute an associative movement. One example is Senegal’s FONG (the Federation of NGOs), which is a nationally constituted lobbying group representing a variety of rural associations around Senegal. Such associative movements can be supported by enabling legislation permitting associations, federations and confederations to form, and through organizing assistance. They can foster accountability by monitoring, informing and lobbying.


7. Taxation: 



Mick Moore (1997) has forcefully argued that governments that depend on taxes derived from the earned income of their populations are more likely to have populations that make demands on government and hold their governments accountable.  He has also argued the converse, that governments dependent on outside assistance are not likely to be accountable to their populations.


8. Resistance: 



Social movements, resistance and other forms of rebellion can be effective ways for local populations to create a domain of local autonomy or to make government responsive (cf Scott, 1976).  

Information and education are also very important tools of accountability.  An important part of information and education for building accountability of government is people knowing their rights and knowing the powers and obligations of their representatives.  Educational means might include:


9. Free Media:



A free media can shape public action, as Sen (1981) showed its role in averting famines in India.  




The media can also serve to disseminate important information to local populations on what their rights are and what they can expect from their local government leaders (cf Tendler, 1997:15).  


10. Participatory Processes:



Through other processes of participation in which information is exchanged, people can be educated to the services that government can provide and expectations can be built.  In this manner people can learn to make more demands on their representatives.  




The World Bank and USAID have held regional meetings to provide information on environmental policies and on democratization to local populations across West Africa.  These activities can have a similar effect.


11. Education:



General education, which includes information dissemination, literacy and numeracy, is another way to empower people to make demands on their representatives.


While this list is in need of systematization and development, it should be evident that there are many means by which accountability can be achieved.  All of these means can help make elected or non-elected leaders more locally accountable. 


Attention must also be paid to making other levels of government accountable to local government.  When local government needs the assistance of district, regional or central government, either for coordination of larger-scale actions or for expertise and equipment, mechanisms must be in place to help assure that these services will be adequately delivered in a timely manner.  Local government contracting with (that is paying) line ministries or private service providers and experts may effect the accountability of these service providers.  This may require central government to commit to providing local government with a budget for such purposes--a budget drawn from the resources central government would ordinarily have spent directly supporting line ministries.  This strategy could create competition among service providers and incentives for providing better services.  


PRIVATE 
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PRIVATE 
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The legitimacy of Rural Councils--or any other rural authorities, hereditary, appointed or elected--is critical for their effectiveness.  Decision-making powers (over financial or natural resources and other important local matters) can be an important aspect of legitimacy.  Bodies with no power may have difficulty gaining legitimacy.  In Senegal, Rural Councilors have experienced embarrassment since they cannot offer anything to their constituents (Hesseling, n.d.).  They have few resources to work with, and therefore people have little reason to approach them.  In Burkina Faso, one of the Nazinon project personnel told me that many villagers now go to merchants for advice, reflecting the legitimacy that comes with merchants' empowered position.  Having power to deliver things that villagers need or make meaningful decision that affect villagers' lives requires that representatives have resources and an autonomous domain of decision making concerning matters of importance to the local community.


In Senegal, Rural Councilors feel powerless and disrespected.  And Indeed, the rural populations have little respect for their elected councilors.  Senegal's Rural Councils are charged with the resolution of tenure problems, under the supervision of the sous-préfêt, in accordance with the Law of National Domain (RDS, 1964; 1972).  Most land conflicts, however, are resolved without their help (among families involved and through village authorities--chiefs and elders) (cf Hesseling, n.d.:41).  Some Councilors I spoke with felt that people do not seek their services since they have none to offer.  Instead, they go to the chief, marabout (a religious leader), or even a merchant who can at least help resolve local land, labor or marital conflicts.  One conflict Councilors and villagers recounted in Eastern Senegal illustrates the Councilor's frustrations.


In 1988 a charcoal truck made a deep rut in front of the entry to a villager's compound.  The trucker refused to help fill it in.  The man who's home it was "...could not get his wagon out of the compound.  His children couldn't get out."  The villagers got together and said that they would not let any more charcoal trucks go through the village.  The truckers then complained to their patron (a small charcoal merchant in Koumpentoum).  The patron came to the village to tell villagers to let trucks through.  The villagers blocked the route with branches.  When the truck driver and patron tried to pass the villagers confronted them with sticks and said "go around the village."  The villagers explained that "officially we could complain to the Forest Service or the Rural Council, but both are in the pockets of the big charcoal patrons like Soppowo Yimbe and Borum Gorkati."
  When I spoke with a Rural Councilor, he expressed exasperation and said "...it's true.  We have no power.  The President of the council and the Préfet make the decisions."  He expressed embarrassment at being a councilor.  (Daru Fall, June 1994.)


Government officials often argue that the weakness of new elected bodies derives from the strength and legitimacy of the village chiefs and other authorities.  They use this as an argument not to strengthen the rural councils--given that it would cause conflicts.  This, however, may be a self-fulfilling stance since it is partly the council's lack of powers that makes using other authorities more attractive to villagers.  Hesseling argues that in Basse Casamance, Senegal, there is simply a general mistrust of the administrative and tenure reforms.  This is exacerbated by the slowness of councils responses, which councilors blame on the long approval times taken by the administrators and in litigations (Hesseling, n.d.:40-2).  


An elected body that cannot effectively deliver goods to its constituents is not likely to have great respect in the community.  Indeed, villagers in the region south of Ouagadougou in Burkina Faso told me they often consult merchants rather than the village authorities in both personal and community matters (also see Ouali et al., 1994:21).  If the legitimacy of these new governance structures is to grow they will need to have substantial decision-making powers over real resources (independent of the Préfêt's approval) and will also need to have resources to invest back in the community as a whole.  That way they can compete with the merchants and with chiefs..


"Satisfying communities' perceived needs is a central requirement to maintain legitimacy of authority.  Thus, in Karnataka, decentralization caused resources to be directed away from government services and toward the construction of micro-level physical works, such as roads, bridges and buildings.  This reallocation is in part a reflection of the strong local demand for such types of projects, support for which was not realized under a more centralized political system" (Parker, 1995:26--from a study by Crook and Manor, 1994).  It is this type of action that generates interest and confidence in local government.
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Local government must be able to identify relevant projects and deliver them.  Environmental projects, however, are not always desired by local populations, particularly as they are conceived by outside agents.  When projects do not make sense to local populations, especially when they involve local labor and other local inputs, they risk eroding the legitimacy of agents that import them and of local agents that support them.  This cannot be emphasized enough, hence the rest of this section is dedicated to elaborating this point with respect to environmental interventions.


"States' claims to managerial authority in nature rest overtly or covertly on knowledge claims legitimated by science" (Herring, 1998:3).  Many of these claims, such as Hardin's "tragedy of the commons" argument, are insupportable in the drylands of Africa (despite their popular appeal), yet they continue to be used to justify central control over a vast array of natural resources.  An excellent case in West Africa is that of forestry in Upland Guinea.  Fairhead and Leach (1996) demonstrated that patches of forests believed by colonial and state authorities to be remnants of a great forest destroyed by indigenous populations, are actually patches of forests planted and nurtured by local people.  Despite this finding, foresters continue to argue that the forests need to be protected from the local population by professional state foresters.


Similarly, administrators and foresters often use 'science' to argue that villagers are incompetent to carry out the management of nature.  They argue that specialized scientific or technical knowledge is needed to accomplish the tasks--knowledge that villagers are said not to have (see Guha, 1990).  This kind of argument was made earlier in the century when colonial 'scientists' determined that Africans were childlike races and needed to be managed as communities under their chiefs like children must be managed by a father (cf Buell, 1928:996; Megan Vaughan, 1991:13,20).  In addition, arguments that rural populations attack the forests and therefore the forests need to be protected from their ignorant and uncontrolled (again childlike) behavior are legion through history (Hubert, 1920:421-2,462-3; Delevoy, 1923:471; Aubréville, 1939:486-7).  These justifications for central control do not stand up to scrutiny (Leach and Mearns, 1997).


There are problems with the ecological arguments now being made in West Africa.  First, the scientific arguments being used to justify most forest management efforts in the drylands of West Africa appear to be wrong (see the discussion of forest ecology in the Senegal case, above).  Second, forest villagers know that the ecological premises of the projects are wrong.  Third, they resent being asked to contribute labor to what they know to be absurd efforts.  This situation does not foster legitimacy of or trust in government nor does it contribute to empowerment, development and environmental improvement.


There is a much greater realm of local autonomy over the disposition of nature that could be devolved into local hands without any threat to the local ecology.  The current centralizing managerial approach that is being called 'participatory', is not conducive to the development of viable rural natural resource management and development.  The distinction must be made between "...science defined properly as a system of epistemology and method with 'science' appropriated for reasons of power or legitimation of hubris.  Though resting on the aura of ecological scientific authority, much policy represents guesses, interests, muddles of state agencies" (Herring, 1998:6).  In short, the matters at hand are essentially political.  They are about who gets to control nature (and people), not about whether nature is threatened.  


Political questions concerning local self-determination, development, equity and national good can be sorted out.  Arenas where local control is NOT a threat to the ecology must be defined.  Defining this domain will itself be a highly politicized matter in which the Forest Service will bring to bare scientific-sounding arguments to gain greater control.  In the face of these science-like arguments, local participation in defining the problem can be devalued.  The imbalance of power between the central agencies and local governments is great.  Nevertheless, if this struggle to open a domain of local autonomy is not engaged in, there is little chance that local government will develop as a vibrant force in rural development.


In the end, villagers made to engage in projects and follow rules that they know to be wrong will not develop trust in a local government that goes along with these globally and nationally imposed charades.  This point is especially pertinent in a region where village and canton chiefs were required to recruit corvée labor from the local population: forced labor for tasks serving the colonial government that were irrelevant to the local populations.  It is an important part of building confidence in both central and local government as well as in the development process that environmental interventions are not made into modern corvée, that is 'participatory corvée' (Ribot, 1995).  The Casamance kiln, forest replanting and forest protection that are now being established in local management plans and contracts (discussed in the Senegal case) all risk undermining the project of rural development by diverting labor from useful tasks and undermining the potential to build legitimacy and trust in local government.
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Building accountability is one leg of sustainable local government institution building.  Entrustment is the other.  In recent years the notion of trust has been recognized as an important element in the working of markets, civil society and government.
  While there are often good reasons not to trust public or civil servants, so well documented by Krueger (1974), Bates (1981), Bhagwati (1982), Gupta (1995), Bardhan (1997) and others, there are reasons to trust them, particularly when measures are taken to improve accountability, so that trust does not have to be blind or naïve.  To empower local government and to build up its legitimacy, local governments must be entrusted with real resources and powers.  Entrustment is a second key element in creating productive local governance.


To entrust means to 'devolve powers to'--as in the central government entrusting local government with real resources and real decision making powers.  Natural Resource Management (NRM) has important roles to play in the transition to entrusted local government.  There is a much greater realm of local autonomy over the disposition of nature that could be devolved into local government hands without any threat to the local ecology (discussed above).  Devolving greater control over natural resources and NRM can empower and legitimate local government by providing revenues and by giving local governments powers of decision over resources that affect the everyday lives of their constituencies.  The revenues from and powers over natural resources can be combined with the other income and powers (over development decisions in other arenas) of local government to form the basis for local government action.  


Entrusting local government to manage service and development activities within the public domain also involves making public resource users and public service providers accountable to local government.  This is accomplished by enabling local government to contract out service provision, to provide it in-house when appropriate, and to have control over the advisors and experts they hire or who offer them services from NGOs or the central state.  It also involves making private and other non-governmental organizations accountable to local government through local government approval for the use and management of commonly held public resources.  For outside projects involving ad hoc or permanent planning and coordination committees, local government authorities would have the final decision making power over their activities to assure that these activities were under representative community control.

PRIVATE 
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Community participation requires some form of locally accountable and empowered community representatives.  Local accountability of representatives is the mechanism that includes local populations in decisions and benefits.  Powers over resources and decisions are what people participate in.  Decentralization in the name of greater participation requires both.  Accountability and empowerment can both be supported or thwarted by policy.  Accountability can be structured into electoral systems or fostered through other accountability measures (discussed below).  Empowerment requires that central government entrust locally accountable authorities with significant powers--it requires real devolution.  Whether accountability or entrustment are fostered by law can be seen in legislation.  


This working paper examined new decentralized participatory community natural resource management policies and projects in Burkina Faso, Mali, Senegal and Niger, with a comparative case in India.  The cases show that both local accountability and entrustment are severely limited.  Rather than establishing community participation, most of these new policies take on the contours of their political-administrative context.  In most cases they create non-representative committees at the sub-village or sub-Rural Council level.  These committees are under the direct tutelle of central Administrative or Natural Resource Services.  They are advisory rather than decision-making bodies.
  These committees include local authorities--such as elected councilors and chiefs--as minority members.  The other members are appointed or self selected.  The resulting committee is an administrative, rather than representative and empowered, unit.  In the cases where local authorities are representative, they have binding say in only a few important decisions.  Rather then being decentralized or participatory, the new approaches constitute a new micro-management of natural resources by the State with some privatization (cf Schroeder, forthcoming).  They do not constitute `community' management or decision making, nor democratic or popular participation.


The current powers of both chiefs and rural councils are structured by laws with antecedents in the colonial period (cf Ribot, forthcoming-a).  The exclusion of women and central control are explicitly written into old and new law.  Chiefs are not pre-colonial 'traditional' community leaders.  They were transformed by colonial laws and are still chosen through systems specified in national legislation.  Re-working local authorities is not, therefore, a matter of reworking 'customary' systems, rather it is the re-working, and hopefully the elimination, of carefully crafted national laws that disable local accountability of local representatives.  The current governments could change these laws, but resist.  Existing laws do not serve rural populations but rather support central control.  Whether representation should be based on indigenous or imported institutions is an open question.  Given the history of State transformations of chieftaincies and the ways that both chieftaincies and the more recent rural councils have been set up, indigenous and imposed systems of rural rule can hardly be separated.  It is time to challenge both.


Today many countries claim to be involved in a process of political decentralization to increase local participation.  From what we have seen in the cases above, real political decentralization is the exception (e.g. the case of Mali).  Many decentralization initiatives in the 1970s that claimed to be 'political' decentralizations, particularly those in North and East Africa did not really involve the devolution of powers and responsibilities.  Rather they created stronger local administrative bodies under centrally appointed administrators.  Whether participatory approaches and decentralization support the creation of local autonomous domains of collective action pivots partly on the question of representation.  But that is not all.  There are other questions we need to be asking to determine when participation and decentralization are serious efforts to include rural populations in the powers and benefits of the state:


1. Are there locally accountable representatives?  To determine this the system of election, selection or appointment must be scrutinized.


2. What are the types of tutelage (or administrative oversight) built into representative structures?  When central administrators must approve decisions, tutelage is a centralizing force.  When it is to assure that decisions are within the jurisdiction in question, it is simple oversight.


3. What are the powers being devolved to these bodies--if any (adjudication, decisions, resources, finances)?  Is the central state entrusting local representatives with real powers?


4. In what form are powers devolved: As Privileges or Rights?  Are powers devolved as discretionary privileges to be allocated by a higher authority?  Are they devolved as rights?


5. What are the structures of redress?  Where are courts located and are they independent from administrative and political branches of the central state?  Is there an accessible independent judiciary?


6. What size are the local jurisdictions?  Are they too big to be local or too small to have any significant powers?


7. How many layers of `decentralized' government [Region, Cercle, Arrondissement, Canton, District, Rural Community, Village, etc.] are there?  More layers means that the powers of the state are diffused among them, providing a more powerful formula for central control.


8. Are responsibilities being devolved that increase local burdens disproportionally to the benefits and powers being devolved?


9. What decision making powers and assets are being devolved to private bodies?  Do the decisions and assets concern public or community resources?  Depending on which decisions and assets are being privatized, it can be a form of enclosure and exclusion, since privatization is not `community' participation.


10. What are the criteria for repartition of responsibilities and powers among levels of government?  These would include the ideological arguments made to maintain central control or to decentralize.  Decentralizing to devolve risks and costs onto local bodies may make the central government bigger and more powerful.  Central control based on faulty reasoning--such as the over-extended Benthamite arguments for the national good and some environmental arguments--may cover the profitable nature or political instrumentality of this control which could be devolved without diminishing the public good.


11. Are powers of decision that should be kept central being devolved to smaller units of government?  These would include, for example, the setting of policy on welfare, health and safety, taxation, and some environmental protection standards for which devolution to smaller jurisdictional units could cause competition among those units leading to the minimization of these essential government functions.
These are among the question we need to ask to understand who can decide the disposition and use of community resources, such as forests and trees.


Legislation by the central state can enable greater autonomy and participation for local populations--just as it currently prevents them.  The laws analyzed in this paper have moved ever so slightly in that direction--pushed, I should add, by participatory policies and projects, and the people behind them.  They have nibbled at the margins of State-structured inequality, without, however, challenging its central legal bases.  Welcome change is, nevertheless, underway.  Members of the Government of Mali are now working on legislation to allow the admission of independent candidates into local elections.  While enabling legislation was signed in December 1996 (RDM, 1997), in early 1998 the application decree for this legislation was still being developed.
  These types of changes are clearly possible.  In 1986 Uganda created a new form of local government called Resistance Councils based on independent candidates.  In extensive interviews in four districts rural populations expressed widespread acceptance of the new elected system, preferring it to forms of kingship and chieftaincy (Karlström, 1996).


Accountably structuring representation, however, does not guarantee community inclusion.  Rural elites always try to manipulate candidacies, electoral processes and those in elected or other leadership positions.  Inclusive processes cannot create accountable representation.  They simply make it a possible outcome of struggle among village classes, castes, interests groups and elites.  Some communities will take advantage of this possibility (cf Mehta, 1996).  Others will not.  Unfortunately, given the electoral codes in most of the Sahel, this is not yet a possibility.  In addition to legal change, whether of electoral codes or environmental regulations, there is a whole realm of extra-legal, social and political economic relations that shape their effects and meanings.  Diffusion, implementation, circumvention, use and re-shaping of laws as they adapt to or are resisted by local movements, interests and institutions are integral to any change that takes place (cf Ribot, 1998; Cousins, 1997:67; von Benda-Beckmann, 1995).


Representation, as discussed in this paper, is not the only means of creating accountable local government.  Both elected officials and administrators of the central and local government (whether from line ministries or administrative services) can be held accountable to local communities in numerous ways.  Some of these can be structured into law and others cannot.  While elaborated in the text, these means of maintaining accountability include some that may be present regardless of the state supporting accountability measures.  These include: embeddedness of leaders in the community; belief systems that orient leaders toward service; dedication to service; reputations that leaders want to maintain; NGOs, community organizations or individuals acting as watchdogs; monitoring, lobbying, informing and organizing by unions, federations and confederations of civil associations; social resistance or threats of resistance; information dissemination; and education.  There are also accountability methods that government can legislate into being.  These include: accessible courts, central state oversight, elected third party controllers, taxation, participatory processes as a tool for government, awards for good public service, information dissemination, education and a free media.  It is also, of course, essential that there be real rights and a real domain of local autonomy about which to inform people of their rights and about which to have channels of recourse and accountability.  This simple fact is often overlooked.


In his paper, "Death Without Taxes: Democracy, State Capacity and Aid Dependence in the Fourth World" Mick Moore departs from the most popular concept of democracy, taking up a substantive rather than procedural definition.  He considers that "a polity is democratic to the extent that there exists institutionalized mechanisms through which the mass of the population exercise control over the political elite in an organized fashion" (Moore, 1997:2).  He rejects procedural definitions and moves toward the substantive in order to avoid confusing means with ends.  Here it is the ends that count.  He states: "I conceive democracy as a sub-species of a broader concept: the accountability of state to society" (Moore, 1997:3).  Accountability is at the core of his argument.  He argues for taxation as a means of creating mutual and reciprocal expectations between state and society. It is about locating the source of state power in the people, rather than say in international donor organizations.  Taxation is one means, which may be appropriate in some places and times--I am not yet clear on when and how it can be a progressive means--procedural democracy is another.  Both are about accountability and both need to be complemented by other state-society links, including those listed in the paragraph above.  With accountability and empowerment of state institutions, in this case institutions of the local state, the allocation of state resources and state decisions could become more integrated across local needs.


Any system of representation or of participation is embedded in a particular cultural and social context which evolves with time.  Change cannot be predictably legislated.  Laws, however, that fix unequal practices in place can prevent change.  This paper does not suggest that change can be forced or magically legislated.  The paper's aim is to contribute to discussions on how to create a policy environment that enables rather than hinders rural enfranchisement.


PRIVATE 
Recommendationstc  \l 2 "Recommendations"


A. PRIVATE 
Integral Local Developmenttc  \l 3 "Integral Local Development":

With a move from ad hoc participatory rural development approaches toward local-government-based rural integration, there is also a shift in the mechanisms by which local populations needs and desires are taken into consideration.  This move is from information gathering through 'participatory' approaches like PRA toward fostering of accountable local government.  Rather than only gathering information from local populations and feeding it into a governance process, the focus is on having representatives and civil servants who are accountable to local populations and therefore seek to know their needs and desires independent from imposed processes.  Under these circumstances local authorities may call for participatory processes to help in their job.  But, the focus for constructing a local government that would seek to know its constituents is about accountability more broadly.  Legislating support for accountable local government constitutes participation that is generalizable across space and enduring through time--it is not a temporary and place specific project-based intervention.


Integral Local Development integrates across community differences through decisions made by locally accountable local authorities.  It is integral rather than integrated since its authority is integral to the local population, rather than being integrated by outside actors.  It is integral because it brings into rural development ecology and environment as part of a more organic or integral whole: that is, under the realm of local authority decision making.  It is integral since community revenues, taxes, stumpage fees, central government grants, etc., are pooled and then allocated according to the needs and desires of the community as expressed through accountable local government.


This simple conception of rural development is one that could strengthen the legitimacy and effectiveness of local government, institutionalizing participation in the form of accountable local democracy.  It is a move away from ad hoc committees whose authority comes from projects or national agencies.  It is also a move away from expensive and cumbersome PRA processes and toward democratic inclusion that will drastically reduce the need for PRA.  PRA will go from being the means of participation, to being a means of participation that government (or any other group) can use when it needs to gather information so that it can serve its constituents.  


For those readers worried that allowing local populations to dispose of natural resources as they see fit represents environmental heresy, the formula is not so simple.  The object is to create minimum environmental standards within which all uses must remain.  Local autonomy is within the arena of minimum standards of environmental management and use defined by national environmental laws--which in certain instances include management and protection.  These standards depend on national environmental laws: laws which do not have to be as restrictive as they currently are in the West African Sahel.  Such minimum environmental standards define the domain of local freedom.
  The task is to carve out this domain of local control against the centralizing tendencies of State lawmakers backed by arguments that are made to sound scientific.


One anonymous reviewer of this paper was concerned that Integral Local Development "...could implicitly spell the end of conditionality for grants or loans, i.e., as decisions are increasingly made at the local level and the role of technical assistance and financial organizations is reduced to that of facilitator."  That is not what this article suggests.  Rather, under Integral Local Development, local governments would have their own budgets and sources of income from which they can choose their own projects.  In addition to this, there will always be national-level or internationally offered resources earmarked for specific purposes.  In this event, local governments can choose to bid for or accept these resources and to take on the conditions that come with them, or to reject them.  The difference is that there will be a locally accountable local authority who can mediate between the community and the source of such grants or loans in shaping the way these resources are used.  Integral Local Development also does not diminish the role of technical agencies as service providers or as extension agents.  In some instance it may shape the type of services and advice they give, but it will not take away the need for their services and advice.  It would ideally subordinate the provision of these services to request or approval of locally accountable representatives.  Integral Local Development is not about turning everything over to Local Government.  There are appropriate roles within the local arena for National Government.  Oversight (hopefully of a different nature than is common today) is still necessary and so is a division of authority.  Integral Local Government, simply put, is about creating local government with local accountability and some select powers over resources and decisions concerning the local arena.  


Integral Local Development is about enfranchisement through locally accountable and entrusted local authority.  The two main issues that must be addressed to create integral local development are 1) creation of accountable local government, and 2) the carving out of a domain of local autonomy within which that government can be entrusted to operate.  Below, I outline some activities that could support those goals, based on the analysis above.



B. PRIVATE 
Particular Supportive Activitiestc  \l 3 "Particular Supportive Activities":

PRIVATE 
Supporting Accountabilitytc  \l 4 "Supporting Accountability"
1. Encourage the creation of locally accountable representation (see the two framework lists in the conclusion, above).


-Support serious efforts to create locally accountable representation.


-Make it clear when working under non-democratic rural conditions that such conditions are a problem.  Do not be silent on this matter.


-Support accountability of representation through alternative channels (some listed below) when democratic governance is not in place.

2. Entrust local representatives: encourage the creation of a domain of local autonomy under the jurisdiction of local representatives by devolving to them control over resources and public matters, such as forests, development funds and development decisions.


-This does not include NGOs or ad hoc committees or private individuals, except in an advisory capacity (advising representatives), as lobbyists, or to be sub-contracted by representative authorities when their services are required in the public domain.


-This does include creating minimum environmental standards that allow as much use of the environment as possible without undermining its long-term, local and larger-scale meanings and services.

3. Assure accountability of local government authorities, whether appointed or elected, through a multi-stranded approach (see list in section VIII), including among the simpler measures:


Information diffusion on:



-Rights of rural populations



-Obligations of local and central government to rural populations



-Means and powers of local governments



-Recourse channels open to challenge government not living up to its obligations


Support information diffusion channels such as:



-A Free Media



-Translation of legal texts into accessible language and into local languages



-Pamphlets in local language



-Educational seminars



-Education (general education and literacy)

4. Move from participatory processes such as PRA to more durable forms of participation located within local government, such as representation, rights and recourse.  In this context participatory methods, such as PRA can be tools of interaction between government and local populations--independent of or for particular projects. 

5. Encourage pride in good local government service (see Tendler, 1997): 


-Through award systems and through entrusting local government administrators and representatives with real powers.

6. Support courts that are accessible:


In the forestry sector, this means shifting the authority over dispute resolution out of the Forest Service and into some independent arena.



This paper has not explored the arena of conflict and conflict resolution.  Conflict is at least as common as cooperation in natural resource management.  This issue requires more attention.  Accessible forms of recourse are one means of facilitating conflict resolution.  There are many others not explored here.  Conflict management is clearly one role of locally accountable authorities.

7. Central state interventions:


Support a shift from current form of oversight (or tutelle) in which administrators approve all decisions, to one in which their role is limited to assuring that local government decisions conform with national law.  Local administrators can also give advice, but if they use their power to supervise in a coercive manner, local government officials must have recourse channels.

8. Consider the institution of third-party monitoring:


In some countries, such as the U.S. there are elected town controllers.  These officials monitor the affairs of local government for the local community.  

9. Taxation: 


Reserve income from forest stumpage fees and taxes on wood extracted from the local arena for a local development fund that is NOT earmarked for forest maintenance.

10. Support Associative Movements:


Support the creation of enabling legislation for rural associations, federations and confederations. Provide assistance to help these rural associations form and operate at the local and national level. Such associations can lobby and pressure government in numerous ways. 


PRIVATE 
Trust and Legitimacy through Natural Resource Managementtc  \l 4 "Trust and Legitimacy through Natural Resource Management"

Many of the actions now asked of forest villagers under new participatory forestry projects are not necessary for the ecology or for the villagers.  If people do not engage in actions for which they see a clear reason, then their trust in the process as well as their interest can be undermined.

1. Bring forestry policy into line with local circumstances in the West African Sahel:


-No more required re-planting (except where natural regeneration is demonstrated not to be taking place)


-No more forced use of the Casamance kiln


-Create the right of rural populations to say NO to commercial cutting (as in Mali)


-Protect forest villagers from both commercial interests and foresters, rather than protecting forests from forest villagers.

2. Move away from notions of restoration of some lost Eden-like equilibrium between people and nature, toward a more dynamic and more current model of human-environment interactions. 

3. Move away from notions that dryland environments are 'fragile'.  Fragile plants do not live in harsh environments--like the Sahel--they all died long ago.  Dryland ecologies are quite robust, and therefore need much less intervention than current projects are now supporting.

4. Entrust local government with a domain of local autonomy in which they have real powers of decision over significant and valuable community natural resources.


Move from a command and control forestry policy toward a 'minimum standards'-based system, which entrusts local communities to act within the standards--which in this region can be quite minimal.


PRIVATE 
Support Central Government Devolutiontc  \l 4 "Support Central Government Devolution"

There has been enormous resistance to devolving real powers and to setting up locally accountable and representative local leaders.  This resistance comes in many places.  Arguments are often made against devolving particular decisions on technical bases (e.g. local populations do not have technical skills), on institutional bases (i.e. insufficient capacity to manage particular resources and decisions), on political bases (as in arguments that some resources belong to the national good and should be managed by and serve the nation as a whole (e.g. forests and mines).  There has been resistance by central ministries to devolving powers.  Some of these arguments are certainly valid.  Many, as this paper has discussed are not.  In practice no country's decentralization has entrusted and empowered local units.  Much work must be done with the Natural Resources Services of the Sahel to get them to let go.

PRIVATE 
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�Entrustment and trust are important and complementary concepts.  To entrust in this context means to 'devolve powers to'--as in the central government entrusting Local Government with real resources and real decision making powers.  Webster's Ninth New Collegiate Dictionary defines entrust as: "to commit or place in one's hand or keeping."  Shipton (1995:172) uses the term 'entrustment' to explore relations of lending and borrowing in Kenya.  I expand the term to describe the relation of local public authorities to both central government and the populations they serve.  See discussion in section VII.


�Decentralization has been defined in numerous ways.  I follow the very broad definition provided by Cohen et al., 1981:17-32.  For a more in-depth discussion of decentralization see Cohen et al., 1981; Leonard and Marshall, 1982; Conyers, 1984; Adamolekun, 1991; Thomson and Coulibaly, 1994; Parker, 1995; Manor, 1997.


�Although the World Bank (1996) calls inclusion of private citizens, NGOs and corporations `stake-holder participation', this is simply a way of including privatization (of assets and decision making powers of the state) under the banner of participation.  It is also a way of sustaining the status quo.  When I use the term participation, I am referring to `community participation' unless otherwise indicated.


�The political, economic and social significance of any act of decentralization or participation depends on what is being devolved and to whom.  There are many powers and resources that can be decentralized to many different entities.  Service provision responsibilities, assets of the state, regulatory powers and decision making powers, can be decentralized to local branches of the central state, autonomous local state governance bodies, non-governmental organizations, individuals, etc.  The political and economic meanings of a given act of decentralization depends on what is devolved to whom.  The political valance of decentralization cannot be assumed.  Each act of decentralization must be scrutinized to understand its implications.  In some instances it can be the extension of the central state, the shedding of what should be central state responsibilities, privatization or enclosure, etc.  Decentralization can also be the creation of local autonomy under locally accountable representation when the right powers are devolved to the representative groups.  In that case it can be a powerful form of community participation.  It is here that participation and decentralization could converge.  Decentralization of different powers and things to different bodies serve very different agendas.  We need to examine what they are and how they function case by case.


�Jeremy Bentham gave us the distinction between direct and representative democracy, arguing for the latter since, in Raymond Williams’ (1993[1976]:20) summary, representative democracy "...provided continuity and could be extended to large societies."


�Moore et al. (1991) distinguish between private and community interests.  Private interests include those of individuals, families, lineages, quartiers of a village, ethnic groups, migrants (or strangers), autochthonous, cultivators, pastoralists, transitory groups (such as nomadic pastoralists), etc.  I would add to this list the interests of any organizations or associations within the village, including cooperatives, professional groups, etc.  "Collective interests of `the community' are those of the ensemble of the populations and groups who inhabit and utilise in a habitual manner a common space, a space in which these groups collectively recognise an ensemble of local `customary rights' of control and management of the land" (Moore et al., 1991:2).


�Meister (1977), for example, defined five types of participation: by fate, voluntary, spontaneous, provoked or imposed.  Fate is participation by dint of membership in an inherited identity, such as age, gender, caste, etc.  It is not voluntary per se, but rather a form of expected activities for the given group.  Voluntary participation is by interest groups who come together to pursue a common interest, as in unions, cooperatives, NGOs, political parties, etc.  Spontaneous participation occurs under circumstances where people come together due to locality or other affinities such as friendship.  Provoked participation is when an agent encourages collective action around activities she or he deems important for the community.  Imposed participation is when is when a group is impelled to act in a particular manner via the edicts of outside actors or by the imposition of regulations.  All of these types of participation are ways in which different groups come to engage as groups in particular processes.  


	When groups are left out of the planning phase and impelled to participate in projects as laborers in the implementation phase, Assogba (1994:84) calls this form "deterministic participation."  Similar to what Ribot (1985) has called "participatory corvée."  When participation "...integrates the concerned populations in every phase of the project from the identification of needs, the definition of objectives to the follow up and evaluation, including the phases of design, implementation, management training and maintenance of the project" Assogba (1994:85) calls this "interactionist participation."


	Oakley and Marsden (1987:27) define participation, however, as `achieving power...in terms of access to, and control of, the resources necessary to protect livelihood' (quoted in McIntosh, 1990:28).  McIntosh (1990:28) points out that this is not about local populations having input into or collaborating with government development plans or establishment of organizations and structures that give local population voice in development programs (McIntosh, 1990:28).  Rather, it is about local power or empowerment.  


	I distinguish beneficiary and stake holder participation from democratic participation.  Beneficiary and stakeholder participation are about target groups selected by their relation to a given set of interventions.  Democratic participation is about popular or community participation.  I take democratic, community and popular participation to be synonymous.


�For an excellent discussion of the idea of `community' see Agrawal, 1997.  My use of this term is not intended to imply that community is only about solidarity or uniformity--see discussion later in text.


�Quoted in Green, 1993:3.


�Participation in development has been expressed as a principle for a long time.  U.S. Public Law 95-424 of 6 October 1987 required of United States bilateral development assistance that: "Activities shall be emphasized that effectively involve the poor in development by expanding their access to the economy through services and institutions at the local level, increasing their participation in the making of decisions that affect their lives...."


�The gestion des terroirs approach--one of the cutting edge donor-sponsored natural resource management schemes in Francophone West Africa--implicitly acknowledges the population of a terroir to be a community.  "Gestion des Terroirs refers to the activities of community members as they go about using natural resources within the terroir for their livelihoods.  By definition, they have a sense of collective claim on the terroir, and exercise some degree of social and politically sanctioned control over the terms of access to the resources by community members and outsiders." (Painter et al., 1994:450).  Painter et al. (1994) also provide a well developed analysis of the limits of the terroir villageois concept, pointing out how terroirs are embedded in multiple relations that exceed their boundaries.


�See discussion in section III on Rural Councils.


�This section on Chiefs and Councils is from Ribot, forthcoming-a.


�Many projects also approach sub-village groups--such as fishers, woodcutters, pastoralists, farmers, women's or youth associations.  Since my concern in this article is with potentially accountable and locally constituted structures of rural representation, I do not examine these latter groupings in any further detail--see brief discussion further down in text.


�From A. Sissoko, 1982 (Bayart, 1993:302en).


�Chiefs were given a meager salary and expected to collect taxes, recruit corvée labor and soldiers, etc.  Chiefs often were in conflict therefore with both their Commandant de Cercle and their own people.  (van Rouveroy van Nieuwaal, 1987).  For an example from French Soudan, see the case of Mademba Sy (Roberts, 1991).


�Governor General J. Brévié proposed such a policy for the West African colony in 1932 (Cowan, 1958:44).


	By the 1940s the British also emphasized the need to introduce elections (Geschiere, 1993:163).  Chiefs were to be replaced by elected 'native authorities'.  In the 1944 a district officer in an area with "...four times as many 'strangers' as natives" argued for elections:


	Here you are, the Bakweri Native Administration receiving approximately 1500 pounds sterling a year in tax money of which the strangers in your midst pay almost exactly half.  You benefit by their money and you decide how their money shall be used....  This is absolutely contradictory for the things we British believe in and it is against the very things for which we are now fighting a war.  (In Geschiere, 1993:163).


Ironically, as Geschiere points out, the British adage became "no taxation without representation."  The Bakweri opposed elections for fear of being outnumbered in their own region.  They blocked elections until 1958.


�Proposed canton chiefs then had to be approved and appointed by the administration.  Arrêté of 28 December 1936.  (Cowan, 1958:177.)


�It would be worth digging through the colonial record to find the story behind this short reign of universal suffrage and limited terms at the village level.


�In the late colonial period 29 of 30 heads of village households elected a chief who was "...not of aristocratic origins, nor was he even from that region...."  and he was not the customary inheritor of the chieftainship.  Unfortunately, the administrator objected on the grounds that it would be "...a blow to indigenous authority..." (Cowan, 1958:178).


�In South Africa, the Governor of the Colony could appoint and remove chiefs and these chiefs were minor deputies to the Governor since 1891 (McIntosh, 1990:28-9).


�Indeed, as van Rouveroy van Nieuwaal (1987:23) states: "When we speak of chiefs in Africa in the present context we are not speaking about an extinct or even a dying species.  We are speaking at most about a threatened one, threatened by the intervention of the legislator and the administration, who are all too often of the opinion that through legal reforms, institutions such as that of chieftaincy, still firmly entrenched in African society, can be blotted out or robbed of their legitimacy."


�The term of the chief is not specified, but presumably the position turns over with the council.


�The Nigerian state has viewed these institutions as means of managing the rural world.  They are highly defined and structured by the state making them "...tools with which to achieve the political management of society."  (Quote of a decentralization study in Elbow, 1996:34.)


�Hirschman (1970) observed that the negotiating position of subordinate classes, was strengthened by their 'exit options' (cf Scott, 1976).  Bayart (1993:22) notes that because of this: 


	The dependents were not without a voice within either lineage or central societies.  They were (more or less) represented in a range of councils, associations and societies in which they often had important functions.  One author estimates that over a third of the monarchies and the chiefdoms he investigated included councils of commoners who were involved in political decision-making and that more than three-quarters of the chiefdoms, and the quasi-totality of the monarchies, had created lay courts of justice.  These figures provide some indication of the limitations which the subordinate actors were able to impose upon the leaders.


He then gives the example of how village chiefs imposed by the powerful Yatenga monarchy were not forced upon the population.  Chiefs named by the king, but unwanted or unliked, may be met by silent resistance and obfuscation until "...a new assignment will be found for the unfortunate chief" (Bayart, 1993:23).


�The notion that indigenous African chiefs were despots was used during the early colonial period to justify subjugating them to European standards of conduct.  For example: "When the French undertook the occupation of West Africa they were confronted with a number of native tyrants who cruelly exploited their subjects.  Life and property were insecure; slavery and human sacrifice prevailed in many areas.  In a few cases, local Almanys had imposed a form of discipline, maintained by terrorism, upon thousands of unwilling subjects."  (Buell, 1928:987.)  Much of this view was probably European projections that served to justify the 'civilizing' mission of colonization.  It was clear, however, that under the French, indigenous chiefs were despotic when they could hide behind their French backing.  This latter problem helped justify the curtailing of chief's powers over "...judicial matters, land and tribute" and more direct control by the French administration (Buell, 1928:987).  But these criticisms of chiefs by no means constitute a comparison with or excuse for French colonial administrative practices, which were certainly also despotic, cruel and violent, and fostered despotism among chiefs (Buell, 1928; Suret-Canal, 1966). 


�The most-local level of administrative council goes by different names in each country.  I will use the terms Rural Community and Rural Council to refer to the jurisdiction and its representative body respectively.


�Cooperatives in Senegal are usually dominated by a few powerful notables (Cruise-O'Brien, 1975:128; Ribot, 1993).


�The role of political parties in local government needs to be examined in greater detail.  At the end of the colonial period, the question "Should parties be introduced into local government?" was already being contested (Cowan, 1958:221).  Those against party involvement argued "...that the matters dealt with in local councils are essentially local in nature and that therefore the major parties whose differences may be on matters of national policy have no place in purely community problems" (Cowan, 1958:221).  Clearly, in French West Africa those against party involvement lost the debate.


�While the party system is often praised as a way of creating national unity, the experience in Uganda may prove otherwise.  In 1986, Uganda created local Resistance Councils whose members were elected independent candidates.  Parties were excluded from local politics.  Local populations expressed their preference for this system over 'customary' leaders.  Indeed, as Karlström reports "...since political parties are excluded from it, the RC system has not been perceived as a vehicle for the manipulation and exacerbation of religious and ethnic divisions.  Virtually all of my informants were adamant about the incompatibility of parties with the RC system and the local unity and solidarity that it has produced."  (Karlström, 1996:15-6.)  When I mentioned independent candidates in local elections in Burkina Faso, I was told "we don't want another Rawanda here."  This fear of 'disorder' and conflict, which was also expressed by members of the decentralization commission in Mali, may be more of an excuse for simply maintaining party control.


�Francs of the Francophone West African Community. During the fieldwork for this article in 1994, the exchange rate was approximately 350FCFA per U.S.$.  The FCFA is pegged to the French Franc at 100 FCFA per FF.


�Cf Fisiy 1992:227-8.  "In Cameroon the land consultative boards are composed of: the sous-préfêt, or district head as Chairman; a representative of the Lands Service, as Secretary; a representative of the Surveys Service; a representative of the Town Planning Service, (in the case of urban project); a representative of the Ministry concerned with the project; the chief and two leading members of the village or the community where the land is situated."


	"This specifies the members of the land commission that manages National lands.  The chiefs and two notables are in a minority in a commission that is dominated by bureaucrats.  It si because of this composition of the land commission that Fon of Kom [traditional owner of the land]...claimed that the land was no longer his own."  "The chiefs have realized that they have been co-opted into this commission and have been marginalized therein.  The real power of attribution lies with the chairman and his secretary, not with the chief and his two notables."  In this case, the chief still, however, collects homage before land inspections.  The homage usually includes a bottle of Scotch Whisky and 5,000 francs.  Fisiy (1992:229) later points out that for some chiefs close association with State bureaucracies is significant.  They can enjoy prestige and exact more tribute from their subjects by association with the State.  He points out that these are usually chiefs who were dependent on or subjugated by other chiefs or were more marginal.  Also see Fisiy 1995.


�Interviews with international aid workers and researchers in Bamako.


�The above story was recounted to me by a high official in the Forest Service.  The story is consistent with other papers by researchers and with forest legislation.


�One forestry researcher (who did not want to be identified) explained foresters were killed, "necklaced," but Sorest Service officials told me that there were just threats.  Another said, "In 1991, I was told by a number of foresters that at least one forest agent was shot and killed in Kayes area.  Also I know that one was very badly beaten by herders in the Bankass area in April 1991."


�As discuss elsewhere (Ribot, 1990;1993;1995), there are social consequences for forest villagers when forest are cut.  Their commercial and subsistence activities are undermined during the period between cutting and regeneration.  None of the forestry policies to date, however, are oriented toward mitigating this problem.  In general they exacerbate the situation.


�There are a number of ways merchants have been able to circumvent the fixed price, and by which village notables and even non-village based woodcutters have made claims on cooperatives' resources.  Village cooperatives have had trouble keeping urban woodcutters (brought from the cities by their merchant patrons) out of their forests.  Wood cut in one village is often sold by these woodcutters through the tickets of another cooperative, channeling the management and other funds to the latter cooperative's account.  Merchants at times pay woodcutters less than the 610 FCFA in the forest and then arrange with cooperatives to receive back the 610 FCFA earmarked for the woodcutters, in this manner undercutting the fixed price.  Foresters have also engaged in woodfuel commerce themselves.  All this occurs under the surveillance of project coordinators and agents.


�The importance of the right to say NO is critical.  As Sally Falk Moore et al. (1991:6) stated: "But and above all else do they have the POWER TO SAY NO?" (capitals in original).


�Shivaramakrishnan (1996:22) also noted in the case of JFM in southwest Bengal: "...that when environmental protection is to be accomplished through exclusion of certain people from the use fo a resource, it will follow existing patterns in society."


�I have changed the names.


�See Bordieu 1977; Granovetter 1985; Coleman 1988; Putnam 1993; Tendler 1997.


�While advisory bodies can be of great use, they do not constitute community participation unless they are accountable, representative or the community and they hold binding powers of decision.


�This list was inspired by several questions Joel Barkin posed as commentator on a decentralization panel organized by the author at the annual meeting of the African Studies Association, San Francisco, CA, November 1996.


�In electoral systems this includes universality of suffrage, admission of independent candidates, duration of terms (see Schumpeter, 1993[1950]; Dahl, 1993[1961]; Pateman, 1991).  The notion that party lists and party candidates are the appropriate means to supply candidates in elections does not work at the local level the countries in this study.  Since few parties can afford to organize down to the village level, there are often few lists presented or even only one list presented, leaving the choice of candidates to the parties, there is therefore little if any competition.  Without independent candidates there is little electoral competition at the local level.


�Personal Communications, Cheikhana Soumaré, Ministry of Decentralization, Bamako, January 1998.


�This system of local elections, it appears, was abolished in 1996 (Personal communications, Olivier Dubois, IIED, London, July 1998).


�Each community could be entrusted to use and exploit their natural resources within these minimum standards.  Here minimum refers to a set level of required management and use practices.  Any community can make stricter rules of use if they desire, but none may break this set of minimum protections.  One way in which these can be enforced is through 'agreements of understanding' between the national resource service and the representatives of local communities.  Such an agreement simply states that the local community understands the national environmental laws, the manner in which they apply to the local ecology, and that they agree to follow these standards when using the natural resources.  After such an agreement is signed, the community, under the auspices of its representatives has the right to exploit and use the resources.  If they do not follow the minimum rules then their exploitation rights can be withdrawn or they can be reprimanded in standard ways.  The difficult part of setting up such minimum standards is in finding a true minimum so that the laws do not restrict activities that are not environmentally damaging.  See discussion in sections VI and VII.







