§ Ranner,

SOUTH PACIFIC REGIONAL ENYIRONMENT PROGRAMME
(SPREP)
SOUTH PACIFIC COMMISSION

NOUMEA, NEW CALEDONIA

SPREP OCCASIONAL PAPER SERIES

i

NO. 8

TRADITIONAL RESOURCE MANAGEMENT
IN THE MELANESIAN SOUTH PACIFIC:
A DEVELOPMENT DILEMMA

This chapter is reproduced with permission from Berkes, F. (editor): Common
Property Resources: Ecology and Community-3ased Sustainable Development,
Published in 1989 by Belhaven Press, a division of Pinter Publishers, 25
Floral Street, Covent Garden, London WC2E 9DS. All rights raserved.

:; thank Graham Baines also for his assistance in enabling us to reproduce
diis Paper in the SPREP Occasional Paper Series. This series enables us to
Sseminate valuable information to the region in a speedy and cost-effective



16 Traditional Resource Management in the
Melanesian South Pacific: A Development
Dilemma

G.B.K. Bzines

Summary

Traditional natural-resource management systems of the indigenous,
communitdes of the Pacific islands, based on communal-property concepts,
continue to function in the face of many changes in the circumstances in
which they  operate. All have been weakened by changes accompanying
economic developmeat - yet they have adapted, and persist.

Independent Pacific island governments accept that these systems, being
expressions of social structure itself, are basic to the contizued welfare of
their societies. At the same time these governments are procesding to imple-

ent forms of economic development which are in conilict with these tradi-
tonal systems. This poses a development dilemma which is crucial for the
future of the people of the South Pacific islands. To wha: extent can the
traditional systems accommodate further change? Will serious efforts be made
to adjust approaches to economic development so as to ease those disruptions
to traditional resourcs-management systems which are eroding Pacific island
societies themselves?

With an emphasis on the resource-rich Melanesian islands of the Pacific
island region, practical examples of the development dilemma in the areas of
forestry and fisheries are presented. Suggestions are made as to how with
more patience and better understanding, agents of developmest might yet give
practical meaning to official policies of support for traditional systems of
resource management. Melanesia still has a chance, if excessive population
growth rates can be curbed.

Introduction

Indigenous systems for the administration and allocation of land and sea
fesources have long prevailed in the Pacific islands region (Figure 16.1).
These are not stnictly systems of property, in the Westera sense, or of
territory, though involving elements of both. They are integral components
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of Pacific Island societies, and ars very complex. -

For these socicties, land above water and land which is covered by
freshwater or seawater conceptually is one and undivided, though with some
form of seaward limit — often the outer edge of the outermost coral reef,
Further, there is a strong sense of close interdependence between an
individual, his or her descent group, and the land with which that group is
traditionally associated. i

It is difficult for persons of Western cultures to understand this close iden-
tification of Pacific islanders with their resources. Land and reefs are not
viewed as commodities to be sold, or exchanged - although certain use rights
might be granted by resource ‘custodians’, ‘guardians’, or “owners’. The
word ‘owner’, though widely used, is misleading since ‘it indicates a
possessive and dominating reiationship, rather than the sense of an individual
having an intimate association with land, reef, and all that grows upon them.
(See Chapter 5 for an analogous case.) .

In Fiji this concept is embraced by the term vanua (Ravuvu, 1983). Vanua
has interrelated physical, social and cultural dimensions. It means the land—
water area and its plants, animals, soils and other natural resources; and it
refers also to the human occupants of the area, with their traditions, customs,
beliefs, values and institutions. As a whole, vanua refers to a social unit that
is identified with physical territory, in which its roots have been estzblished
for many generations - from the time of a founding ancsstor.

In Vanuatu -

custom land is net only the site of production but it is the mainstay of a vision
of the world. Land is at the heart of the operation of the cultural system . . . Each
man must have some piacs, some land which belongs to him, which is his LeTitory.
If he does not control any land, he has no roots, status or power. In the most
extreme cases this means he is denied social existence (Bonnemaison, 1984).

The relationship of a Pacific islander to the area with which his or her
hereditary. social group is associated is more custodial — though economic
development stresses are now effecting changes. Formal recognition of tradi-
tional land-tenure systems in the administration of land above water is
widespread in Pacific Isiands countries. In some, such as Cook Islands, Fiji,
Niue, it is firmly based on legislaton - as, for instance, in Fiji’s Native
Lands Act, 1905: *Native lands shall be held by native Fijians according to
native custom as evidenced by usage and tradition ..."

Elsewhere, including Solomon Islands, Vanuatu and Papua New Guinea, it
IS a matter of policy, with some supportive references in legislation.. The
provision of formal status for traditional arrangements relating fo the

submerged land of coastal waters, however, has received relatively little
attention,
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The colonial experience

The Melanesian nations of Fiji, Papua New Guinea, Solomon Islands and
Vanuatu experienced periods of colonial rule by administrators from alien
cultures prior to regaining their political independence. Two Melanesian areas
still lack that right — West Irian, administered by Indonesia, and New
Caledonia, ruled by France.

British colonial administrations tolerated, and sometimes even made special
provision for, the continuance of traditional resource-management systems.
There was probably little altruism in this; it was largely a device to facilitate
indirect rule, a cheaper form of colonialism. Colonial administrators did not
always properly understand the true nature of these systems. France (1969),
for instance, explains how an inaccurate model of Fijian traditional land
administration was imposed in the early part of this century in the course of
efforts to rationalize the land-administration system along traditional lines.
And the early twentieth century ‘wasteland’ policy of the British administra-
don of the Solomon Islands ~ whereby all land deemed to be unoccupied or
unused was interpreted as being outside traditional jurisdiction and therefore
forfeit to the administration — was a gross misunderstanding of the prevailing
traditional system.

On the other hand, Akin (personal communication) has reason to believe
that, being aware of the extent to which the British colonial administration
was prepared to leave certain matters to traditional jurisdiction, in some cases
Solomon Islanders labelled certain non-traditional matters ‘custom’ so as to
restrict colonial influence in their affairs.

Traditional systems under French rule apparently have besn afforded little
recognition. Even so, the tradidonal association of New Caledonian Melane-
sians with their land remains very strong, long after that land had been taken
from their jurisdiction and allocated to Freach settlers. Land loss, and not
least the spiritual implications of this deprivation, is at the core of determined
efforts by these Melanesians to wrest their land back from French control.

With political independence has come a heightened respect for tradition.
This, coupled with the political reality that the electorats of Melanesian
nations is made up largely of rural groups closely concerned with the
maintenance of traditional resource-use rights, has focused attention on tradi-
tonal resource-management systems. These rights are seen by agents of
economic development as frustrating resource exploitation — as where
Murphy (1973), in reference to them called for ‘a thorough look at the real
extent of the problem’'. ‘

Tb; chapter addresses the issue of traditional resource management in :he
proc’,aatical context of economic development. ‘Tradition' in this sense is
not, of course, unchanging. While many features of ancient tradition have
changed, however, certain other characteristics of traditional resour a-




marine tenure systems have only recently becoms a subject of interest outside
those groups involved with them there is, as Yet, Do published report which
gives an accurate overa]] view,

The objective of this chapter is to address, in general lerms, a development
dilemma relating 1o Tesources held under traditional arrangements which js
crucial not only for the future of the Melanesian countries which are the
focus but for all countries in the South Pacific is!agd region.

A development dilemma

dent governments, or in special provisions in legislation. In some cases
specific constitutional provisions are made.

One of Papua New Guinea’s “nationa] goals and directive principles’,
incorporated in the nation’s constitution js: ‘Development should take place
primarily through the yse of Papua New Guinean forms of social, political
and economic Organisation,’ ; )

‘Article 72 - The rujes of custom shall form the basis of Oownership and use

in respect of land and fisheries in any pans of the Solomon Islands.’

Fiji, the only Pacific island nation where traditional land and fisherjes
rights have beeq Systematically investigated and officially recorded, provides
for the former ihrough a Native Land Trust Act, 1940, while the latter are
dealt with in the Fisheries Act, 1942 Among other things, this Act provides
for a native fisheries commission and a register of native Customary fishing
rights. Under the guise of policy, specific administrative arrangements are
also used - g5 i A procedure agreed by cabinet in 1974 for recompense for
loss of traditional fishing rights as a consequence of foreshora development,
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[rrespective of the legal and administrative devices of which the above are
examples, there is a consistent tendency by agents of resource development
to characterize traditional forms of resource administration as ‘problems’
impeding development. And, for all the rhetoric of official statements,
governments are vulnerable to strong economic pressures to exploit natural
resources quickly. These pressures are intensified by the efforts of interna-
tional economic-assistance agencies arguing for increased npatural-resource
exploitation so that debtor nations can sustain loan repayments.

Shared resourcz ‘ownership’ means that a relatively largz number of people
is likely to be involved in decisions concerning proposals for commercial
development. Consensus, in some form, is ushially required before a decision
on the use of these resources can be reached. Older people generally have
more authority and tend to be conservative, even suspicious, in respect of
development proposals. This frustrates some younger members of a
communal property group — as it does the officials promoting development.
Lending institutions seek the security provided by private-property rights and,
so as to facilitate the necessary flow of development funds, sesk conversion
of customary group tenure into some form of freehold.

Traditional resource-management systems, reflecting the societies of their
origin, are built on principles of allocation and cooperaticn within hersditary
groups. Originally, they were geared to produce a surplus beyond subsistence
needs only to the extent that ailowed for a local exchange of goods or for
the maintenance of food reserves. The essence of economic development, of
course, is the producdon of a surplus for monetary gain. This new mode of
resource use strains the traditional management system and tests its adapt-
ability. It has adapted to encompass the limited development of cash crops
such as copra and cocoa. Yet these, grown on a smallholder basis, produce
little more than the cash needed for the basic necessities which constitute
today’s subsisteace needs.

Over the years since Pacific island societies made their first tentative moves
towards involvement in the cash economies of the world, there have been
many changes in indigenous resource-management systems. Their potential
for adaptation has been demonstrated, and essential principles in the systems
have remained relatively intact. The changed nature and greater scale of
economic develepment now facing the Pacific islands region does, however,
place much greater strain on them. Should traditional systems be accom-
modated? Political decisions to do so have been taken. So, in the face of
intense economic pressures and the impact of burgeoning populations, can
they adapt and survive? To what extent might government intervention in
their ey;'ution be appropriate? The essence of the development dilemma
addressoer here is the hope of building on tradition, while at the same time
subscribing to forms of development which in so many ways appear opposed
to that tradition and are, in fact, contributing to its demise.
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Change and adaptation
|

It was during the early part of the nineteenth century that fairly regular
trading contacts were established with many of the island communities of the
Pacific. Sandalwood, beche-de-mer, and turtleshell became commodities
traded for a variety of European articles, not least weapons. Natural
resources were managed to produce the necessary surplus, though not without
important political and social consequences. A particularly vivid explanation
of the consequences of turtleshell trading in the western Solomons is provided
by McKinnon (1975) who showed that those iflanders with best access to
turtling grounds were abie to use the axes and rifles taken in the turtleshell
trade to strengthen their control and - of social importance at that time — to
enhance their spiritual power through the acquisition of greatsr numbers of
human heads, which caused an upsurze in headhunting raids. -

Once traders began to consider esiablishing land bases for their Pacific
island operations, a new threat to traditional résource-management systems
arose. Traders presumed to ‘buy’ land which, by definition, could not be
‘owned’. Their presentations of goods, accompanied by impressive displays
of superior technology, were not infrequendy accepted and land was made
available for their use. It was later, and to some extent conunues to be, a
surprise to the traditional custodians of the land that these transacdcns had
been interpreted as outright sales, ratker than as grants of use rights, a form
of lease.

Yet there was sometimes a sinister secondary element to these transactions.
Relatively few Melanesian islanders at the time were able to communicate
with the foreigners wishing to use their land. Those with some limited ability
with the English language or, more commonly, with one of the Pidgin
dialects, were able to monopolize communications with the outsiders. McXKin-
non (1972) explained how this effected important shifts in power and
influence in the western Solomons in the late nineteenth century. The effect
on traditional resource rights was profound, and its repercussions are still
felt. ‘Communicators’ conducted land transactions with the traders,
sometimes on behalf of those who had authority to allocate the land in ques-
tion, sometimes in spite of them. The traders were often unawars of the
social complexities of traditional resource Jurisdiction but, in any case, are
unlikely to have cared. Europeans assumed that the islanders who carried out
the transaction had the traditional right to do so, and his name was written
into the associated documentation! In this way he attained a starus in respect
of that land to which he may not have been entitled, and the land was subse-
quendy identified with his hereditary group. Once aware of this deviaton
from proper traditional practice those who did have the right 0 ‘speak’ for
that land would attempt to correct the simation. Yet the powerful, intimidating
authority of the European purchaser implicitly provided the man named in the
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document with protection. In many cases the mistake was a0t rectified, even
where land so alienated was subsequently returned to traditional jurisdiction.
Some of today’s disputes in Melanesia over rights to the use of land under
customary tenure originated in this way. Descendants of the duped land
custodian are still trying to regain their traditional rights.

Following the traders came the planters. They wers interssted in acquiring
wracts of coastal land to plant coconuts so as to produce copra. Much larger -
areas of land were involved yet, on being asked to allocate land for the
purpose of growing this crop — in traditional terms, an applicaton for secon-
dary (usufruct) rights — those representing landholding groups ofien agreed.
The introduction of the plantation mode fof land use, however, was to bring
far-reaching changes to communal-property resource systems. The coconut is
such a long-lived crop, of the order of 100 years, that land planted to it was
effectively removed from the pool of land available to a landholding group.
In any case, plantation land was regarded by colonial administration as alien-
tated — no longer part of the traditional system.

Today, it is isianders who plant coconuts. Recognizing that this long-term
crop effectively ties up the land on which it grows, some individuals have
succaeded in gaining control of land under customary tenure through applying
for secondary use rights to establish a food garden, and then planting
coconuts!

A resourcs-management system implies the existence of 2 body of resource
knowledge, and the presence of incividuals skilled in applying that
knowledge. Pacific island societies provided for such roies. From the Lau .
islands of Fiji, for instance, Thompsen (1940) reported on the roles of a
‘chief of crops’ who, among other things, determined harvest times. A
‘master fisherman’ had overall contol of fishing grounds and organized and
supervised fishing actvities. The British colonial administration of Fiji, either
unaware of the significance of these roles or underestimating their relevance,
did not provide for them the official support which it provided for other
traditional roles when establishing a Fijian administration. Through neglect,
the roles now appear to be extinct, and the effectiveness of Fijian traditional
resource-managsment systems, accordingly, weakened.

These few examples of the varied stresses to which the traditional systems
have been subjected since first contact with European influences serve to
illustrate two important points. First, that the resource-management Systems
in operation today have changed since first contact with Western technology;
but that, secondly, these systems have demonstrated a capacity to adapt and
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Traditional tenure and forest development

A quick and relatively easy source of foreign exchange for the Pacific island
countries of Melanesia is prqvided by logging of their tropical rainforests.
The trees involved arz large, and felling and extraction involve the use of
heavy machinery, some of it tracked. Soil disturbance by this machinery is
a serious environmental problem. Forest canopy destructon worsens the
overall damage to the soil resource, allowing solar radiation to perstrate and
causing soil temperature to rise. Rainfall, no longer intercepted by the forest
canopy, falls heavily to the ground, impacting and scouring the flimsy rain-
forest surface soil. P

Those remaining forssts which are attractive tof loggers ars all communal-
property resources under traditional jurisdicton. Logging, 2 cruds form of
forest development, is a continuing source of controversy. The controversy
arises from the eavironmental disturbance, because of logging’s sudden and
drastic alteration of the community’s resource base, and becauss of the °
socially damaging disputes which it generates in areas where the boundaries
of group lands have not been clearly determined and marked.

Atempts have besn made to establish legislation and procedurss which
might to some extent recognize reality and accommodate tracitonal concepts
of group resource ownership. Fiji’s Native Land Trust Act, 1940, provides
a legal basis for fores—y acdvites on customary land. While not iceal, it can
be said to have met with reasonable success. ‘This arrangsment is sdll in
operadon after aimos: 50 vears. Experience with the Solomoa Islands’ North
New Georgia Timber Corporadon Act, 1979, indicates that it is ualikely to
be used as a model for other areas of the counwy. This legislaton is an
atempt to overcome customary landowmer-group fears of aliznmatioa of their
land through logging. The Act makes a distinction berween iand and trees,
vesting timber rights in the corporation while leaving traditional land rights
unaffected. This idea is borrowed from Papua New Guinea, whers govern- -
ment purchases tmber rights from forest-‘owning’ lineages and then arranged
logging - leaving rights to the deforssted land with the tradidonal ‘owners’.
Legally it may be an attractive concept, but it is inconsistent with the holistic
man-land-resources concept of Melanesian societies. It has, howsver, met
with some grudging acceptance, despite its quite serious erosion of tradition.

In a sitation where the limits of a particular group's forests are known
(perhaps only to a few individuals of the group, and known in terms of a
distinctive ridge cres:, certain hill-tops, conspicuous boulders, prominent
rees and ancient burial sites) but not surveved, nor. even roughly marked on
& map - how can the boundaries be established quickly, and without
disagreement? There will inevitably be individuals from outside the group
who will claim some right, possibly spurious, to determine the allocation of
that forest area, and the location of its boundaries. Within the group
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recognized as having ownership rights there are likely to be differences of
opinion with respect to subdivisions of the group area. Some group members
will be ready to approve of logging; others will not. The land of the later
may well be downstream of that of those willing to permit logging. The
rights of downstream groups may, then, be at risk from sediment pollution
of streams from upstream soil disturbance.

Further, the primary rights (usually by birth) of a lancholding group are
likely to be restricted, in tradition, by the secondary rights of people entitled
to harvest the products of individual trees or of groves of trees on that land.
In the matter of logging legislation and procedurss, no s ecific provision is
made for secondary rights. Since secondary rigfts are affected — perhaps
even extinguished — by logging, shouid secondary-rights holders be party to
decisions on logging, and should they be entitled to a share of the monetary
benefits which arise from it?

A decision to log is momentous. Unwisely, it usually involves all of a
landowning group’s forest. If only a portion were so allocated, options on the -
fumure use of the remaining forest could be kept open for decisions by a
different generation facing different circumstances. Logging liquidates a
resource which may have served a lineage for many centuries, which
harbours all of that Line’s historical links with its past, and which has tradi-
tionally been viewed as a resource borrowed from future generations. For all
the official rhetoric about reforsstation (‘we can replace your forest’), the
ecological and sociological truth is tha: tropical rzinforest cannot be replaced.
The logging of a landholding group’s forests may be the most dramatic
development impact they will experieace. Its environmental and social conse-
quences can be very debilitating.

Instances are known where landholders have gone to a logged area to
resolve some boundary uncertainty. There, they have encountered extensive
landscape disturbance by logging machinery: the forest canopy reduced to a
fraction of its original cover; the ground surface, once relatively open and
of easy access, now blocked by fallen tree debris and presenting an altogether
unfamiliar topography; and sacred ancsstral sites obscured, where not
damaged. Individuals accustomed to positioning themselves, and’ their land
boundaries, by reference to natural tree and boulder landmarks, and
sometimes by subtle changes of surface topography, become disoriented. The
ensuing uncertainties about boundary location are the direct cause of fresh
land disputes. This is but one of the manifestations of the resulting social
rauma. .

Often, because they lack the required basic mechanical skills, relatively few
of the members of a landowning group whose forest is being logged might
be ,g.t-;ploycd in the logging. Heavy machinery is usually operated by what
are :.x.garded as ‘outsiders’, even though Solomon Islanders and perhaps of
the same language group. While these workers will harbour the usual intense,
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. protective fesling towards the forests of their own lineagss, experience has

shown that they ars unlikely to be sensitive to the feelings of those on whose
land they are operating. 'As a consequeace, bulldozer cperators pay little
attention to measures which would minimizs soil damage and erosion, nor are
they concerned that in the course of their work they damagze, and sometimes
destroy, the archaeological sites which are so important as ideatifiers of land
‘ownership’.

Ideally, large-scale forest utilization should be preceded by measures to
identify properly those individuals who have landholding and use rights; to
locate, survey acc mark their boundaries; to help them Zully to understand
the implications of decisions to develop their resources — 2ad the impiications
of not commercizily udlizing these rescurces. Sorfe polcy statemeats and
legislation are ‘written with this in mind. The reality is that economic
evelopment pressures are acute, and that documenzag and formally
ecognizing Taditonal rights is a very complex, costy azd lengthy martter.
Meanwnile, logzng contnues erraticaily, the eswmblishment of a proper
forestry secior based on suswinable use of a renewable rssource is stalled,
and the courts which arbitrate on disputes over cusiomary land are over-
whelmed by a growing backiog of land-disputs cases.

In the midst of this uacerainty, efforts to establish a ‘naconal forest astate’
through purs stacd raforestation continue. Yet it is proving sxrremely difficult
for Sclomon Islazds’ foresay division, for imstancs, to ziant tess on land
under custormary tsaurs. It seems that the reasons are both traditional and
historical. Tradicea allows that whoever is permined to siant is exztitled to
narvest the resultag preduce, no matter on wtose land e plant grows. If,
therefore, the forssmv division is granted permission 0 piant tress on
customary laad then that agency is sesn to own those tress — irrespecdve of
whether this governmest interveation is inteaded merely as a stimulus to
landowner involvement, with no intention Dy the division o claim any right
to the crop. History also hinders. Thers is a history of land having been
isolated from customary control in practice, even if not in law, through the
planting of long-term tree crops such as coconut. Irrespecdve of the fact that
Solomon Isiands ‘have been politically independent since. 1978 there remains
the contnuing fear of a repetiion of early twendeth~century colonial-
sovermnment moves to remove land from customary tenurs for copra planta-
tons, and of 1970s efforts to alienate customary land with the specific
Purpose of gaining access to its timber resourcss. )

It is not, however, mecsssary to end this observation in pessimism. In Fiji,

ter similar suspicions frustrated early etforts, it has proved possible for a
SAtory organizagon, the Fiji Pine Commission, to establish softwood plan-
Quons on land uander customary tenure, on the basis of 1 parmership with
“Ommunal-property groups. It is noteworthy that the inidadve which led to
tis arrangement came from the landowaers themselves.,
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From the Solomon Islands itself comes an example which, involving
natural forest rather than planted, should prove to be an even more useful
model. On the basis of traditional jurisdiction over the land and forests of

nion of the western Solomons iskand of Parara, a Rarumana Association
of involved lineages was established for the purposes of community develop-
ment of those resources — under traditional leadership and respecting tradi-
tional resource rights, while utilizing new technology and ideas. The first step
was to have a portion of the forsst logged. Cash from this activity was fed
into the initial agricultural development — in areas selected before logging on
the basis of topography and soil type for specific_crops. Special care was
takea while logging areas destined for the cocoa crop. A ‘carpet’ of logs of
the smaller, commercially unusabie trees was first felled so that tracked log
extraction machinery did not churn and compact the fragile soil. The logging
was undertaken by a large industrial logging company operating at what was,
for it, an unusually small scale of some 20,000 cubic metres per annum. The
company, Levers Pacific Timbers Ltd, aware of the antagonism towards
industrial logging, was prepared to sacrifice some economies of scale and
experiment with an approach to logging on land under traditional tenure
along lines determined by the ‘landowners’ themselves. That company no
longer ogerates in the Solomon Islands and no other logging company has
shown any interest in following its lead. Meanwhile the Rarumana Associa-
tion is kept busy with agricultural operations, a small sawmill fed by timber
from the forest areas which wers kept ousside the logging agreement with
Levers, and development of new village iniTastructure.

Commercial fisheries and traditional marine tenure

Increasing attention is being paid to traditonal South Pacific island marine
resource-management systems (Johannes, 1978; Kles, 1980, among others).
There is a growing realization of the udlity of building modern fisheries
administration systems on a base of tradition, and an interest in pursuing this
possibility, This is despite the difficulties being experienced with customary
land. The task should be easier in marine areas since in most places a lineage
group's area is not subdivided for allocation among individuals, as is done
for food gardens and plantations.

Traditional marine management systems have become modified over the
years in response to changing circumstancss and their adaptability is now
being further tested by individualistic, commercial forms of inshore-fisheries
fjc“cb-"ncnt. Another consideration is the introduction of industrial fisheries
10 “iwjacent coastal waters, beyond the reef, which in most cases are
Probably not under traditional jurisdiction. Such areas are, however,
ccologically linked with the traditionally administered waters. There are high
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hopes for the establishment of such industrial operations, but particular care
is needed to avoid risks to the primarily subsistence fishery inshore. Bailey’s
(1986) examination of the widespread trawler/artisanal fisherman conflict of
South-East Asia has brought him to reflect on what form of communal-
property resource system may once have existed in that region. By placing
the prevailing ‘eademic conflict in the fisheries sector’ of South-East Asia in
the context of the probable existence of such systems, he provides a scenario
for what could happea throughout the South Pacific island region if there is
no government interveation to support and protect effactive traditional
systems. ' ;i

Despite the resilience they have displayed there'is reason to be concerned
about the prospect of tradidonal marine resource-management systems surviv-
ing the various economic development pressures. In many areas, 00, the
ecological knowledge whica is an integral part of such sysiems is not being
transferred to younger gezerations. Traditional authority is being weakened
by a number of factors, significant among these being the exploitative
element of the ‘development elite’. This elite is produced by formal ecucation
whica, for all its importance, does, nevertheless, have the conmsecuence of
educating Melanesians away from their tradidon. There is a tenceacy for
some of tae development elite to be more concemed with persuading their
rural cousins t© open up their resources to large-scale, quick-cash-flow
expioitation than with persisting with the often frustratng busizess of
assisting with the developmeat of true community enterprises. On the other
hand the development elite also inciudes individuals of the type which
brought success for the Rarumana Associaticn, discussed above.

Fishing is popularly believed to be 2 mainstay of Pacific island societies.
For small island communides it certainly is. Yet for those of the many ‘high’
islands, having much better soils, terrestrial resources tead to greater impor-
tance than those of the sea — even though these communities, too, are likely
- 10 have ex:ensive knowledge of the marine eavironment. It should be pointed
out that Polunin (1984) believes that in Papua New Guinea, which mostly
comprises land-resource-rich islands, traditional marine teaure systems are
poorly developed. This finding, preseated somewhat cynically, should be
treated with caution. ; e,

Planning for much of the inshore-fisheries development undertaken in the
island region often does not reflect this part-time interest in marine resources.
A project model widely tried is that of ardsanal reef fisheries based on
modest improvements in fishing craft. new gear, and iced fish storage in
insulated boxes — the catch transported by larger vessels to a commercial
market. Difficulties are inevitably encountered with supply and technical
support for such projects. By default, through inconstant supplies of ice and
irregular sailings of transporting vessels, projects concsived as continuing
become occasional. For most participating fishermen - at least for that
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majority which has traditional rights and access to terrestrial resources ~ this
pattern would not be unacceptable (indeed, perhaps preferred) except for its
unpredictability. They need time for other activitics, not all of them income-
earning. In any case, the harvesting of other resources at times is more
attractive than fishing. When the widely fluctuating copra price is high,
commercial fishing may hold little attraction. On the other hand, where the
copra price remains low for long periods, loan-agency repossession of
outboard motors bought during a copra price ‘flush’ reduces the capacity for
commercial fishing.

The phenomenon of ‘landlessness’ among those technically holding tradi-
tional use rights to communal-property systems is spreading, mosdy as a
consequence of rapid population growth. Virtually all countries of the island
region arz experiencing, somewhere, shfficient depletion of inshore rssources
to have made the fear of localized malnutrition very real. Those short of land
resources have sometimes been responsible for overfishing their inshore areas
and some of these have proceeded to encroach on the traditional fisheries
areas of others. The indications are of more trouble ahead.

Some efforts have been made to provide financial retums, or ‘resource
reats’ to those groups which have jurisdiction over marine resources surplus
to their present nesds and which are of use to outsiders. Tuna baitfish for
an indusirial pole-and-line tuna fishery in the Solomon Islands, for instance,
are harvested by outsiders in areas subject to traditional marine tenure.
Resource rents are paid for this harvest, to incividuals who represent the
groups concerzed. There is no fixed formuia for the allocation of these rent
monies within de group. That is regarced as a matter to be settled ‘according
to custom’. Custom, in this respect, is very uncertain, subject oftea to the
personal interpretation of the representative, or trustes, for the group. Some
follow what ars known to be customary procedures of consultation to sesk
consensus on allocadon. In such casss, much of the money is invested in
community projects such as schools, piped water supplies and churches.
Others regard the rent money as primarily a perequisite of their relatively
high status within the group. They personally decide how the money is to be
allecated. Under these circumstances, little money is likely to find its way
10 community projects.

This latter example is, of course, symptomatic of an erosion of the other-
Wwise egalitarian values of Melanesian Solomon Islands societies. In Polynesia,
where hereditary chieftanships are the norm (Sahlins, 1958), this behaviour
might be regarded as less inconsistent. Indeed in Fiji, which sustains a tradi-
tionally chiefly system, rents paid on land leased from customary landowning
groups to outsiders through a native land trust board are allocated in such a
way 7 a traditional leaders at three levels of administration down to the
Fijiah-equivalent of sub-clan receive a percentage of these rents, while the
major portion is distributed among all other members of the group.
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Understanding indigenous resource-management systemns

There remains a widespread fecling among agents of economic development
that traditional systems of land and sea tenure are a hindrance to economic
development and that their associated resource-managsment systems have
little contemporary relevance. Nevertheless, there is a zrowing realization by
some that it is better to work towards accommodating these systems rather
than displacing them. A smaller, but growing, group recognizes the intrinsic
merit of the systems themselves — their social importance, the pragmatic
management principles which often underlie them, and the ofiza rich stors of
ecological knowledge on which management is based. This point of view is
reflected in the basic document of the South Pacific Regional Eavironment
Programme (1982) — agreed by all governmeats of the island region: ‘Tradi-
tional conservation practices and technology and tradiional systezs of iand
and reef tenure adaptable for modern resource management shall be
encouraged. Traditional environmental knowledge will be sought and
considered when assessing the expected effects of development projects.’

The point has also been exprassed at technical meetings; as in these Unesco
(1980) recommendations: ‘that the possibilities of retzining 2nd reinforcing
iraditional marine conservation methods or of incorporating eir esseatial
elements and philosophies into new management practces to be studied . . .
that attempts be made to record traditional knowledge of environmental and
fisheries biology and of marine resources . ..’

Yet, though thers is now a greater willingness to know, to uncerstand and
to document thess systems, few appreciate thei- complexity or the
sienificance of variations berween culture groups. Taere is coafusion and
misunderstanding among pianners, administrators and legislators — even some
of those who exerciss maditicnal rights themselves are not altogsther clear
about the origin ané nature of those rights. In such circumstancss, there i
considerable risk that new policy, administrative arrangements and legisiation
designed to resolve the development dilemma embracing wadidonal institu-
tions may be based on half truths and distortions. A supericial, generalized
version of the communal-property systems of a Pacific island nadon, if writ-
tea into law, is more likely to provide a new base for socially disruptive
disputes rather than the desirsd accommodation with contemporary develop-
ment. ’ )

Much has been written on traditional land-tenure systems of Pacific island
societies and some of these writings have addressed the practcal implications
which customary land tenure has for contemporary development. For a prac-
tical guide, Crocombe (1960) excels. The most comprehensive coverage of
the subject is to be found in Crocombe (1987). Legislative and administative
arrangements have been made to accommodate these land-management
systems in most of the island regions' countries — with varying succsss.
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Marine tenurs systems, however, have recsived relatively little attention
until lately (see, for example, Johannes, 197%: Baines, 1925; W/right, 1985).
Somez published attempts to explain them reflect the author's inability to
comprehend their complexities and nuances. An understanding of Fijizn tradi-
tional marine tenure, for instance, is not helped by the errongous basic
assurnption of Iwakiri (1923) that marine arza rights follow land rights in
being based on the matagali social unit. Unlike land, contemporary fishing
rights in Fiji arz based on the higher order social unit of yavusa; even, at
imes, the vanua — a grouping of yavusa.

The proper ideatification and definition of the social unit oz which primary
rights are based is, of courss, crucially important. Particular care is needed,
also, to clarify various secondary rights and their origins. Thers is a tendency
to talk loosely of rights to fish in 2 particular area being ‘village rights’, the
implication being that all residents of a particular illage have rights to use
adjacent communal-property resources. This is too simplistic. A common
pattern in coastal Maianesia, for instanss, is that, through marriage and adop-
tion, a village is made up of a number of differsnt lineages — as many as
en or more. Primary use rights are inevitably held by oniy ons of those
lineages and that lineage alone has he power to allocats use rights in the
marine area adjacent to the village. This lineage, then, allocates sscondary
use rights to others who have been accepted as residents of the village or,
sometimss, temporarily, to visitors.

For purposes of narvesing for sunhsistence naeds, thers is prodably no
practical differsnce tetwesn primary and sscondary rights. However, only
thosz with primary rights have a say in the allocation of secondary rigits.
This right to accspt or rsject is kezaly fslt. The distincton bestween the
primary and sscondacy rights of a viliage community may not be noticed by
an outside obssrver until, say, 2 commercial fishing venwrs is croposed.
Primary rights hoiders ars likely to assert their status and refuss o accept
a project intendad to be based on the villags community as a whole. Yet they
may not maks this clear, and fisheries development agents may proceed,
unknowingly, to operats through a group with secondary rights. Inevitably,
the distinction will be expressed, but probably oo late to ensura Success for
what technically may have been a good dsvelopment -projst.

Thers has besn a tendsncy to undsrestimate, or even ignore, the role of
women in traditional fisheries. Traditionally, men assums tha mors adven-
turous fishing roles. Some of these, involving prastige animals such as shark,
dugong, porpoise ot dolphin and bonito are, or were, associated with ‘magic’
and mystique. Women largely ‘glean’ on the reef, in shallow lagoens and on
forc:'-?;."P‘jes. The nutritional contribution of these gleanings to community
welfare is very considerable. Gleaning success depends on considerable
knowledge of the environmental requirements and behaviour of a very wicc
range of marine foods - fish, algae, ssagrasses, crustacsans, mollusc: ,
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cephalopods, annelids and echinoderms. Some of the vaiuable fisheries
knowledge of Pacific island fishermen has been documented (motably by
Johannes, 1980, 1981). The rich source of ecological knowledge about the
nearshore environmeat which is held by women remains uarecognized by
marine scientists and fisheries managers.

The tradition of marine communal-property systems is dynamic acd chang-
ing. The extent to which it has changed and, in partcular, the extent to
which it now includes what were once foreign concepts and practices, varies
between and within the isiand countries. If these marine systems are to be
given the recognition and support necessary.to sustain them in the new
environment of economic development then prompt actio;( is required. It will
not be possible to await detailed documeatation and analysis.of these systems.
While such detail should still be pursued, a compromise level of information
must meanwhile be accepted. ' :

In the case of the Solomon Islands, Baines (1985) recommends an approach
geared to the reporting, mot of every nuance of a sysiem, but to what he
terms a ‘basic fisheries tradition’ made up of key elements suca as principies
of inheritance, nature of and allocation of use rights, boundary concepts, and
rules for the distribution of harvest and of other benefits from the use of
resources. This concept has since been developed into a manual (Baines, et
al, in preparaticn) to provide practical guidance for those investizators of
traditional marine resource-management systems whose task it is to facilitate
economic deveicpment through them. ' e

Commercialization of the resources of areas subject to tradidonal fishedes
rights nesd not de socially disruptve if carefully approached. In s=iving to
develop new approaches, based on tradidonal systems, it is useful to
examine experience elsewhere. In this respect, through culturaily quite
different, the Japanese experience is worth studying. There, taditional
fisheries rights are legally vested in fisheries cooperadve associations. The
origins and practice of this arrangement are explained by Rucdle in Chapter
10, - - -

Guiding the evclution of traditional resource-management systems

Traditional resource-management systems of the South Pacific island region
are unlikely to survive in a meaningful form without government support -
institutional and legislative. Without such government interveation it appears
inevitable that the forces of economic development will overwhelm them,
Regarding the marine element of such systems, from an international perspec-
tive Christy (1982), while pointing to the need for ‘strong legal and institu-
tional protection’ of traditional fisheries rights, stated bluntly that ‘these have
not generally been able to withstand the pressures resulting from a large
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increase in the vaius of access' to the resources concerned.

There is a vast conceptual gulf bztween traditional institutions and those
which presently serve economic development. Pacific isiand governments are
firmly commitied to the latter, in ‘fres-market’ forms only mildiy tempered
by other considerations. Yet these governments continu= to proclaim a deter-
mination to recognize and support- zppropriate traditional institutions, In
particular, they sesk to preserve communal resourcs rights. Here, then, is the
development dilemma, illustrated in this paper by examples from the forestry
and fisheries development sector. Can it be resoived?

Most attempts to resolve the differences between the two systems for
natural resource use have emphasized alterations to traditional communal-
property systems so as to make them more amenable to economic develop-
ment. The traditional systems have shown a capacity for adaptation and,

espite many contrzindictions, it could yet be pessible 1o effect a relatively
untroubled transition to a form of economic development in which communal
rights can be mairciained. Little attention, however, has been paid to the idea
of modifying approaches to economic development so that some bridging of
the gap might be effected from this ‘other side’.

It might appear to be a contradiction in terms to speak of ‘guiding’ the
evolution of a systam. Nevertheless, this approximates the role which govern-

eats would bes: adopt, rather than attsmpting to force change and, in
particular, the coaversion of communal to individuai forms of land and
masine tenurs — 12 objective of mazy agents cof devziopment.

There nesds to be more effort by the various agsnts of development —
accicuiture and fisheries extension sz, development planners and, not least,
oificials of intermational economic-zssistancs instituzions — to undersiand
bezer the namure of rraditional resourcs-management systems. They also need
to displev greater patence with the siow pace which characterizes traditional
community dscision-making on the allocation of resourcss for economic
davelopment. So long as traditional systems themselves are viewed as ‘the
problem’ there can be little progress towards such understanding. In this
respect credit is due to one notable zffors, in the name of the World Bank
(Goodland, 1982). to address this issue in a more positive manner.

A distinctive naw approach to the development of resources under tradi-
tional jurisdiction has manifested itself recently in the Solomon Islands. It is
particularly threatzning to rural communities. The thrsat arises externally but
is given expression through individuals who are members of groups with
traditional resourcs-use rights. These are individuals with greater knowledge
that others of their lineage about commercial possibilitiés for the group’s
esorees. They have access, often through foreign intermediaries, to capital
an?_nechnology, and they are adept at influencing administrative decisions.
They are the manipulative componeat of the development elite, Ind=ed, they
are the contemporary equivalent of the ninetecanth-century opportunists who,
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through monopolizing communication with European traders, greatly
enhanced their power and wealth at the expensc of their own people.
Legislative support for traditional resource-management systems could do
much to curb this form of exploitation, add, in consequence, give encourage-
ment to the other arm of the development elite — that which seeks to apply:
its knowledge and understanding to working with lts kin towards aocmlly and
environmentally sustainable forms of developmen

Better understanding of these complex systems rcquires that much more
attention be paid to their documentation, interpretation and analysis. This is
best done as cooperative researcn ventures -~ with scieatifically trained
investigators and those whose societies are being examined working together
— rather than the usual externally inspired research interveations. -

Traditional landowning groups, too, have a special educatiopal need. To
help them make good decisions on natural-resource allocation and to give
them the confidencs needed for effective involvement in economic develop-
ment they must be helped towards a better understanding of development
options and consequences. Much of traditional community rasistance to
deveiopment activides arises from fears — a fear of what appears to be the
unknown consequeaces of economic development, and a fear of the history
of land alienaton through government involvement. Though it is mainly with
Melanesian societiss in mind that this discussion procseds, much is relevant
for the Pacific isiand region as a wiole. :

The adage that ‘a little learning is a dangerous thing’ is particuiarly apt in
the circumstances ciscussed here. Any attempt to introduce legislaton to
formaiize customary law, if this is based on only a superficial understanding
of the custom in guestor, could inadvertently produce new opportunities for
dispute among those holcing traditional rights. Secondary rights, for example,
might be overiooked. In consequence, not having the support of formal law,
they weaken, and a crucial element of social interrelationships is lost. On the
other hand, it could happen that legislation is written so loosely that it
becomes possible for manipulative secondary-rights holders to assert primary
rights — and sometimes succesd. Though such a ruse wouid be evident, and
disapproved of, in terms of current customary law it might well succeed were
legislation to provide an opportunity.

Ceruain basic principles of traditional resource-management systems need
careful examination before decisions are taken to accspt them as bases for
legisiation. Among these is the crucial matter of whether customary rights are
to be regarded as rights of use or as rights of ownership. And what is to be
done about secondary rights? Fijian legislation for the protection of land and
sea areas under customary control does not provide for these. The legislation
has been so long in effect (almost 50 years) that secondary rights, not having
been given legislatve support, appear to have atrophied. Rural Solomon
Islanders still have high regard for secondary rights — placing great
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importance on the notion that a group with the opportunity to grant these has
an obligation to help others and that, in return, that group derives support
and security in other ways. On the other hand, there are factors which tend
to undermine the concept of secondary rights. First, therd is the tendency for
the primary group to lose control of portions of its land as those allocated
secondary rights move to make permaneat their right by planting very long-
term crops such as coconut. Then thers is the matter of population growth.
Already there are areas where primary-right holders are short of land, so
cannot fulfil their obligations to others. The current annual population growth
rate of 3.5 per cent ensures that this problem will worsen very quickly,

The inheritance principle for primary rights must be clearly dscided, with
the agreement of each culture group. Where it is strictly patrilineal or
matrilineal it may not be particularly difficult to determins ‘which individuals
are entitled to primary rights through inheritance. Groups whose custom
provides for ambilineal inheritance — through both parents, so offering mors
potential landholdings — are particularly vulnerable to manipulation and
spurious claims.

It will be a lengthy, difficult, and expensive task to conduct the detailed
examination which is a necessary prerequisits to legislation. In Fiji, ths
process of determining land ownership and registering rights was spread over
almost 70 years. Few resources were applied to that task, however, and thera
was not the same urgency as is now faced by the other Mzlanesizn countriss
- New Caledonia, Papua New Guinea, Solomea Islands and Vanuatu. Unless
traditional resource-managemeat sysie s are given special aunesntion and
protecon they are likely to succumbd to devsicpment prassures.

Where the legislation is intended to procssd bevond the provision of
general support for a communal-property systam and on to codification of the
traditional law itself, additional difficultss ariss. Not the least of thase, as
pointd out by Crocombe (1960) is that codification freezes what is sssen-
tally a flexible system, able to adjust to population changes and othsr new
circumstances. One approach to this difficuin might be to provids for 2
review of secondary aspscts after perhaps ten vears, whsre circumstances
warrant. Legally and administracively this is untidy, but it would be a
relatively small cost to pay for the benefit of an opportunity for soms ‘fins
tuning’ to ease the difficult transition from tradition to formal law.

Yet much progress can be mads towards rssolution of the development
dilemma through extra-legal devices. Suggestions have been made above
regarding the importance of education - both for customary groups and for
the ‘development agent’ group — in ways which will serve also to build trust
betw <1 these groups. Consultation by government officers with traditional
com.lbhities is often little more than an exercise in persuasion. Consultative
procedures could be reorganized on a partnership basis in which traditional
jurisdiction over resources is not just grudgingly recognized but is

Ll
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acknowledged with respect. In return, with more information provided about
- resource-development options and their consequences, together with training
designed to improve their “ability to make decisions and to manage their

resources in today’s changed circumstances, communal-property-resource
holders will be better prepared to join with governments in araining national
development nojectives.

Finally, thers is the delicate matter of the distribution of resourcs benefits
within a communal-property group. In most countries that has been left to the.
groups hemseives to determine. This might be expected to.have been the
proper approach, and cerminly has the advantags of avoiding paternalism.
Fowever, the zrosion of traditional leadership and of the relatively egalitarian
Melanesian values on which it was based, has caused a shift towards self-
interest. Governments could intervene with lezisiative prescriptions for
aliocarion of fnancial benefits from the use of communal resources. A
reasonabiy fair distribution of wealth, in the form of a share of communal-
property resources, is a fundamental principle of tradidonal tenure systems.

Should governmeats fail to reinforce this traditional principle then a
haracteristic of tomorrow’s Melanesian scciety will be a growing ciass of
dispossessed peor. The traditional systems will have adapted further, but in
ways which suit the self-interesied manipulators as they exploit the flexibility
or these sysiems to rationalize their positon. Only prompt and sensible
intervencens by governments o guide the evolution of communal-property
systems can avert this social catastrophe.

Those isiand nations which, despite acute develcpment pressures, choose to
face the development dilemma and apply the necsssary time and resources to
working out a development which embraces traditonal resource-managemeant
systems, sull have some chancs of achieving sustainable resource develop-
ment with their cherished communal-property systems intact - if they can
overcome curreat excessive population growth rates.
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