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Key facts and figures

Official name:

Date of independence:
Constitution:

President:

Official language:

Area:

Mean altitude:

Population:

Rate of natural increase:
Population density:

Life expectancy at birth:
Primary school enrolment, net:
Secondary school enrolment, net:
Gross domestic product (GDP):

Gross national product:
GDP per capita:

Principal contributor to GDP:
Principal export:

Principal trading partners (1985):
South Africa
Europe

SADCC and others 9 %

Currency: 1 Pula = 100 Thebe

Exchange-rates:
USD per Pula:
NOK per Pula:

1.2
6.4

1.3
6.7

viii

Republic of Botswana

30th September 1966
Multi-party democracy

H.E. Dr. Q.K.J. Masire
Setswana and English

581,730 km?

1000 m above sea level

1.15 mill. (1986 de jure estimate)
3.5 per cent

2 per km® (1986-estimate)

56 years (1981)

92 % (1985)

23 % (1985)

P 1,524 mill. (1984/85 estimate)
(approx. USD 950 mill)

P 1,302 mill. (1984/85 estimate)
(approx. USD 810 mill.)

P 1,430 (1984/85 estimate)
approx. USD 890)

Mining: 47 % (1985/86 estimate)
Diamonds: 76 % (1985)

Exports Imports

6% 74%
8% 12 %
14 %

1975 1980 1985
0.5
3.6




Foreign reserve cover: 16 months of imports, (1985)
Debt service ratio: 5.4 per cent (1985)

Labour force (1984/85): 368,000 (37 % of population)
of which:

employed, agriculture 33 per cent

employed, other 26 per cent

un- & underemployed 41 per cent

Population below absolute poverty income level:
(1980-estimates, cited by IBRD)

- urban 40 per cent

- rural 55 per cent

Consumer price inflation (per cent per annum):

1981-83 1984-85 1986-87 (first half)
10.9 8.4 10.1

Source: Granberg and Parkinson 1988
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Map of Botswana

Source: Granberg and Parkinson 1988




Introduction

This study seeks to explain how Botswana’s largest programme for
development of arable farming developed into an ineffective and costly
modernization effort. The Accelerated Rainfed Arable Programme (ARAP)
was launched in 1985, and terminated in 1990. It will be described briefly
below, and in the subsequent chapters be the main topic. The analytical
framework applied is one that focuses on the interplay between
administrative organizations, political authorities and target groups,
assuming that in most public policy development all these factors and the
interplay between them will influence how a policy is shaped.

The main relevance of the present analysis lies in the importance of the
ARAP programme itself. It was a major programme, and it is an important
topic in the debate on Botswana’s development problems. However, the
chosen analytical framework will also allow for a discussion of the
relevance of alternative models for explaining rural development policy in
Botswana.

The Programme in brief

ARAP was a set of subsidies intended to encourage arable farming among
all groups of farmers engaged in rainfed arable production. The design of
ARAP was to give grants in cash to the farmers who destumped, ploughed,
row planted and weeded their fields. The amount of cash paid to
participating farmers increased with increasing field size, up to 10 hectares.
In addition, seeds and fertilizers were distributed for free to the farmers,
and 85 per cent of costs for fencing of fields were covered by the
Government. Farmers could utilize one, a few or all of these assistance
components according to their own choice. These offers were provided to
farmers repeatedly for 5 years, from the 1985/86 season to 1989/90.

The objective of the programme can be summed up as an attempt to
commercialize the arable farming of Batswana farmers.! Historically,
arable farming had predominantly aimed at the subsistence needs of the

! The word Tswana is the core of a variety of forms. Botswana is the name of the country,

while Setswana is the name of the Tswana language. A person of Tswana origin is
labelled a Motswana, while the plural form of Tswana persons is Batswana.




households, and in many households crop production was even below
subsistence needs. ARAP was designed to encourage the farmers to expand
their arable production by means of improved methods, improved inputs
and expansion of arable field sizes. In combination, this should give
household farming a decisive assistance: Adoption of all the methods and
inputs provided by ARAP would enable farmers to produce a surplus that
could be marketed and generate cash incomes. This surplus, it was
envisioned, would enable farmers to reinvest in continued commercial
arable farming. Ministry of Agriculture’s stated objectives were to increase
arable production to a level of national food self-sufficiency, to increase
rural incomes generated from arable production and to optimise rural
income distribution (MOA 1988: 1).

ARAP was open for all farmers, and as most farmers in Botswana are
rather poor, ARAP became a major means to alleviate poverty problems in
the rural sector. All farmers were given the opportunity to escape poverty
by entering commercial crop farming. During its implementation period,
ARAP was by far the largest programme for arable agriculture
development, and reached more poor farmers more than any other
programme.

ARAP did reach all farmers with assistance, but the developmental
effects of the programme are rather doubtful. According to a sector study
carried out for NORAD in 1986, it is “doubtful whether ARAP contributes
significantly to the development of the arable sector” (Jygard et al. 1986).
As a modernization effort, ARAP sought to influence and change the
production profiles of Batswana farmers. However, most participating
farmers used the programme as a subsidy of their established system and
level of production, and continued mainly in the same type of low input
production, which does not even cover subsistence needs for most farmers.
The main change caused by ARAP was that average field sizes increased,
but in most households the increase was definitely not enough to expand
production beyond subsistence levels. Finally, without ARAP, field sizes
are likely to become smaller again.

The Ministry of Agriculture states that “crop yields despite the very
favourable 1987/88 cropping season [of good rainfall] are still very low to
sustain arable production” and furthermore, “household income has not
been significantly improved [by ARAP] nor is it likely to be sustained”
(MOA 1991: 20-21). Those farmers who had already adopted improved
methods and production input continued to apply them, but the adoption
rates did not increase significantly among ARAP beneficiaries (Farrington
1987; Rashem 1987). The changes achieved were thus modest, and their
sustainability without continued ARAP support is questionable.
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Even if it was clearly popular among farmers that the government
financed farming operations for which they would normally have to carry
the costs themselves, the group benefiting most was the wealthiest farmers.
This small group of farmers often own tractors. ARAP subsidized
ploughing also when the ploughing was done by a contractor, which opened
up a huge and profitable market for tractor owners.?

The modest achievements were reached at a very high financial cost.’
Furthermore, ARAP has had negative side effects. Scarce implementing
capacity was concentrated upon ARAP, and other presumably important
programmes suffered (Farrington 1987; Granberg and Parkinson 1988: 238,
240). ARAP has hastened long term developments of deforestation and soil
erosion, and accelerated the movement of arable farming westwards into
more fragile areas of mixed grazing and farming land (Eskeli 1989; Stange
et al. 1990: 7-8).

The analytical approach

It is generally recognized that the civil service plays a crucial role in the
making of public policy. The analytical perspective has to account for this
and focus on what factors determine civil service action and attitudes. Not
least the Botswana civil service is often pointed out as a key actor in policy
making processes. Gunderson makes this a central point to the extent that
he labels Botswana “The Administrative State” (1970), in which the civil
service in reality is unchallenged in its influence on public policy’s
objectives and means. Also Polhemus (1983) underlines the bureaucratic
dominance in policy making processes of Botswana.

However, any attempt to explain agricultural policies in Botswana should
take into account the political importance of the rural, agriculturally
dominated areas. The Botswana Democratic Party (BDP) which has won
every election since 1965, has the rural population as the core of its
electorate. It is important for the regime to demonstrate that it has the
welfare of the rural poor in mind (Holm 1988b: 198). The welfare services
for the poor that have been developed are an important component in this
strategy of mobilizing political support in the rural areas. Increasingly,

Over the years 1985 to 1989, approximately P60 mill. were spent by the Government
on ploughing subsidies (P1 = NOK 4.0 1985). A large proportion of this ended up as
income for tractor owners, acting as ploughing contractors.

The total costs reached about NOK. 400 million over the five years ARAP was
operational, calculating 1 Pula to about NOK 4.0. (Granberg and Parkinson 1988; MOA
1991).




agricultural modernization programmes for the poor farmers have also
played a role for purposes of political stability. The extraordinary economic
growth Botswana has experienced has not reached the rural peasantry very
significantly, and this is increasingly becoming a political problem.

It is commonly acknowledged that implementation processes often
changes the content of programmes and projects. If money, personnel,
expertise and technical equipment are not provided it will change the policy
or at worst, it will prevent the policy from materializing at all. Furthermore,
most policy statements, guidelines and directives that the implementing
agencies receive from decision makers as orders to implement are open to
many interpretations. It can often be interpreted in many ways what
emphasis to place on various elements in the policy, how to combine
elements that are partially inconsistent, and what things really mean. These
interpretation processes are significant factors that affect the outcome of
policy implementation. Finally, there is the problem of mobilizing the target
groups. Hyden (1983) talks about the “uncaptured peasantry”, pointing to
the experience that the peasantry is difficult to engage in modern structures
of state and market, both because they often do not perceive such
engagement as attractive, and because they have an alternative economy to
base themselves on. Even if his theory about peasant autonomy is a
controversial one, it refers to the central problem that implementation
depends on the target group’s perceived rational interests, and the choices
they make according to these interests and rationalities.

Finally, the influence of donors is an important factor when analyzing
how public policy is made in Third World countries. Donors are heavily
engaged in Botswana, and might well have a considerable influence on the
planning and implementation of programmes in which they engage.

An analytical perspective is needed to account for how policy making is
influenced by the complex structures and processes indicated in the above
sections.

The policy making process that developed ARAP has not been examined
by other writers. But many observers in Botswana offered their opinions
about why ARAP became as outlined above. Two ideas seemed to
dominate. The first was that contrary to how policy is normally developed,
in the case of ARAP, the ruling elite of politicians and civil servants acted
in too much of a hurry and did not plan things as well as they should and
could have done. The other explanation was that ARAP was not really
meant to be a modernization effort, but was solely meant as crisis relief
since there was a severe drought in Botswana from the early eighties. This
explanation argued that to look for the modernization achievements of
ARAP would be to expect it to be something else then it really was. Both
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of these explanations have a grain of truth, but they can not explain ARAP,
and on some points they are wrong.

These two perceptions about why ARAP went wrong are based on
varieties of a ruling elite perspective. In the first version the ruling elite did
not perform effectively enough, whereas in the latter version, it did perform
effectively when considering its “real” intentions.

The idea of a ruling elite in control of public policy is a quite widespread
one in Botswana, and major scientific works are elaborations of it.

Gunderson (1970) and Picard (1980; 1987) have formulated the clearest
general ruling elite models for the case of Botswana, and the ruling elite
idea permeates much of the debate on Botswana politics in general. This
model focuses on a ruling elite of power holders, and examines its interests,
strategies and consequent actions. The ruling elite model tends to consider
the administrative organizations as mere tools, implying that they are
neutral and can be put to use for any politically defined purpose, which is
not a realistic assumption. Furthermore, the ruling elite model tends to
ignore that the ruling elite members are themselves members not only of
an elite, but also of institutions, and influenced by this. In the concluding
chapter, these problems of the ruling elite model will be discussed, based
on the case study of ARAP.

The structure of the report

In chapter 1, an analytical framework along the lines sketched in the above
will be outlined, drawing on the works of Knut Dahl Jacobsen (1964;
1967). In chapter 2, methods of research and the data material will be
described. The rural economy, the role of agriculture within it and a
description of agriculture itself will be the topics of chapter 3. An outline
of agricultural policies since in the years prior to ARAP will also be given.
Chapters 4 to 6 will outline the administration’s influence on ARAP (ch.
4), the political interventions in the planning process (ch. 5) and the
implementation of ARAP (ch. 6). Chapter 7 will discuss somewhat more
broadly the effects ARAP has had. Chapter 8 will sum up the analysis and
go on to discuss the implications of it for the agricultural sector, and the
case study will be related to the ruling elite model that will be presented,
suggesting some added dimensions to that mode of analysis.




1. Theoretical framework. Political-
administrative system, policy-making
and implementation

1.1 Introduction

In this chapter, an analytical framework will be elaborated upon, drawing
on Knut Dahl Jacobsen’s works (1964; 1967). The motivation of this choice
of perspective is to enable the analysis to examine the interplay among
administrative actors, the political authorities, and the target groups.
Conceptualizations of these principal elements as well as of the
relationships between them are needed.

1.2 Open systems

Jacobsen’s approach to the explanation of public policy focuses on a three-
component structure; administration, political authority and clientele
(Jacobsen 1964: 3-10). The point of departure in Jacobsen’s model is the
concept of open systems, where the environment gives support and makes
demands on the system. This concept applies at different levels. The
political-administrative system, or the state, is in need of support and
therefore it has to respond to demands. Not least the political authorities are
important at this level.

Also the administration as such is seen in the same perspective; as open
and dependent on support. The support needed has to come from the
political authorities, but also the clientele and donors might be important
here. This open perspective links Jacobsen’s model to the tradition within
organization theory focusing on organizational dependencies and their
capabilities to adapt to a changing environment (Scott 1981).

1.3 Governmental administrative organizations

Jacobsen rejects the idea that administrative organizations are neutral tools
that can be put to use for any decided purpose. On the contrary,
administrative organizations are basically political phenomena. He makes
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it a general point that the interests of social groups are best attended to by
the state when they are made routine considerations in administrative
organizations (1964; 1967). This is so because administrative organizations
are, in most cases, biased in their perceptions of what are important
problems, tasks, values and what are acceptable solutions. This bias leads
to attention to the interests of some groups and to the ignorance of others.
Jacobsen labels these perceptions problem structures with corresponding
models of actions, underlining their stability and structured occurrence.

The problem structures and models of action are important in policy
analysis because of the influence administrative organizations have in
determining public policy. In most cases, the tasks that the administration
has to solve are general objectives set by political authorities, and these
goals normally have to be operationalized and specified by a professional
administration. The problem structures and models of action determine the
administrative organization’s specific action to solve any task it is told to
solve. Agreed, general goals will be specified into concrete public policy
by the administration, and the way this is done will imply further political
choices. Politics is, in Jacobsen’s perspective, about who has their interests
attended to in administrative organization’s stable problem structures and
models of action.

Most administrative organizations are biased, but they are so in a rather
disguised way. Even though the organization’s views are presented as
technical and neutral premises, in most cases these premises are selectively
biased to the benefit of some social interests and to the detriment of others.
This does not imply a rejection of administrative organizations’ ability to
activate in what is perceived as clearly political matters. Here, however, we
are concerned with the political implications of what is framed as
professional and administrative issues. Professional assessments and views
are often presented as correct, according to professional standards, but they
often imply political choices. Or to use another formulation, administrative
organizations have an interest profile relative to society implied by their
professional approach. The terms to conceptualize this politicized
professional approach are problem structure and models of action.

The models of action and problem structure are interrelated. Problem
structures will influence what are seen as appropriate means. But available
means might also often influence problem structures so that the
administrative organization’s means become relevant.

Organizational units as such do not have problem structures and models
of action, but the people who populate organizational units do. The
incumbents of organizations are the carriers of problem structures and
models of action. However, problem structures and models of action are
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maintained by organizational means. Socialization and organizational
control reinforce and reproduce them (Laegreid and Olsen 1978; Njoroge
1983). The individual actors of the organization will then behave in ways
strongly influenced by these organizationally maintained problem structures
and models of action. If the civil servants in an administrative organization
depend on this organization for their careers, i.e. do not want to leave or
have no alternative career path, the strength of these factors controlling
individual behaviour will most likely be increased. Thus, problem structures
and models of action are not easily changed as they entrench the whole
organization. Furthermore, when definitions of problems and appropriate
actions are framed as professional values, it is not legitimate to change
these when the reasons for such a change are not professional, but
demanded by outsiders.

Jacobsen suggests a connection between problem structures, models of
action and organization structure, in particular, how the administrative
organization organizes its relationship to the clientele. We will return to this
in section 1.6. But the general point should also apply for the structuring
of the other parts of the organization. In Jacobsen’s analysis of the
Norwegian agricultural administration in the last century, the administrative
organization is fairly small at the central level. In the case of Botswana’s
Ministry of Agriculture, we face a much more complex organization, and
this has consequences for the understanding of the concepts introduced
above. Some concepts will be presented in order to facilitate the analysis
of Ministry of Agriculture’s (MOA) internal mode of operation and the
impacts this had on ARAP.

Egeberg (1984) points out two basic features in the structuring of modern
governmental organizations: specialization and coordination. He points out
that hierarchy is the most common coordinating mechanism in
governmental organizations. I will use the concept of administration in this
somewhat wide sense: the specialized and hierarchical formal governmental
administrative organizations of professional civil servants, biased in their
professional approach to outside problems and tasks.

Specialized organizational units concentrate their attention on a limited
set of problems in the organization’s total task environment. Within
organizations there are thus formed specialized sets of perceptions of
problems and ways to handle problems. Influenced by formally defined
goals and means, formal rules, profession, experience, organizational history
and by adjustments to the environment, problem structures and models of
action are developed in a semi-autonomous way in various parts of the
organization, and they might be more or less consistent (Egeberg 1978).




In the case of planning major programmes, these will often be of a
complex nature, affecting many different issues on the administrative
organization’s agenda. Consequently, major programmes will affect the
tasks of quite a number of organizational sub-units. If a programme is not
designed and planned in an adaptive way to various issues seen as
important, the programme might have negative consequences for issues
deemed important by the organization or parts of it. The linking together
of various organizational units in a coordinated process thus becomes a
means to secure effective policy making and planning.

Coordination is more than a mere question about time, capacity and well
designed planning routines. We have seen that the organizational units that
have to be coordinated may have interests and values at stake that are
difficult to combine. Coordinating policy-making processes is often difficult
because it requires compromises and trade-offs.

Some actors might find that the best way to solve the tasks they are in
charge of is to avoid cooperation with others. Or they might find that
problem resolution requires control over what others do. Thus the
coordination in specialized organizations is influenced by tactical
considerations. The ability to control who is linked to decision-making
processes or de-linked from them gives one power to influence the contents
and interest profiles of policy-making.

Coordination, i.e. linking and de-linking, is often attempted through
hierarchical means, like formal rules of participation and procedures to link
units together in decision-making processes. Such a control of an
hierarchical organization will often have limited effects. First, it will hardly
ever be complete, there will normally be some room for choice at lower
administrative levels. Secondly, hierarchical control has a limited ability to
facilitate mutual trust, cooperation, innovation and joint problem solving.

When a policy is decided upon and ready for implementation, new
problems of control arise: the ability to control the activities in the
implementing parts of the organizations. Often hierarchical control
measures are applied. Reporting procedures and evaluations are important
tools. Control of the careers of lower level staff is also an important control
mechanism.

The administration, according to Jacobsen, is dependent on support and
it faces demands from the environment. The support from the political
authorities will be important for most administrative organizations. But also
the clientele is a category that administrative organizations depend upon.
The success of administrative organizations depends on their ability to
realize their objectives, which are often dependent on certain clientele
responses. In many Third World countries, the peasantry is not a potent
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national political actor. This may ease the administration’s problems, as
there are no articulated demands to adjust to, but it may also make it more
difficult for the administrative organization to perform effectively, because
a clientele that is not well understood is also difficult to manipulate for
change.

Donors are also important actors in the environment, often administrative
organizations depend on donors for funding and expertise.

This does not mean that administrative action is determined by the
environment. The professional ministry will be powerful itself, because of
its expertise, capacities and responsibility for the sector. It might be the
most powerful actor in the policy-making process. But still, it is dependent
on support and will have to adjust to demands.

1.4 The political authorities

In an open system perspective, the political leadership is dependent on
support from many sides. When discussing Third World countries,
international dependence is often focused on. For instance, international
capital and the Republic of South Africa are forces of strong significance
in the case of Botswana. The processes of demands, pressure and support
involving Botswana and its international environment are, however, not the
key interest here.

Within these limits, the political authorities attempt to generate support
from society. In Botswana the formal framework of these processes of
meeting demands and mobilizing support is a form of multi-party system,
with regular elections.

The mechanisms for mobilizing support are many, they include appeals
to ethnicity, to tribal loyalty and to class. They include the building of
patron-client networks, and finally they include delivering public policy that
people want, in return for electoral support (Polhemus 1983; Holm and
Molutsi (eds) 1989). It follows that major programmes like ARAP are
critical for the political authorities because such programmes affect the
level of support for the regime.

One might well analyze the political leadership in terms of problem
structures and models of action. The political authorities also face a
complex and ambiguous environment, which needs simplifying in order to
be handled. Political authorities develop experience and routine about what
means will solve what problems. However, their perception of society, its
problems and potential may be quite different from the perception held in
the administration.
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1.5 The political — administrative relationship

Jacobsen (1967) places quite some political dynamic in this relationship and
the conflicts and tensions that develop between politicians and
administrative leaders.

Basically, the relationship is one of interdependence. The administration
is in need of support from the political leaders who are their formal
superiors as well as the source of legitimacy for the administration’s
decisions. The political authorities are dependent on the administration in
order to act in society.

The relationship is also, within the norms of the Westminster model
inherited by Botswana, one of division of work. There are some tasks that
the political authorities should decide, like setting goals and guidelines for
the administration’s activity. Some issues are of specialized, technical
nature and should be left to the professionals in the civil service.

It might be envisioned that one or both of the two actors do not accept
these norms for division of work. The civil servants might in some contexts
engage in what is commonly seen as political decisions. Or, the political
authorities might interfere in the specific, obviously technical considerations
of the administration. Many authors see the latter situation as the most
pressing problem. Hyden, for instance, labels this the “supremacy of
politics”, referring to a situation where the political leaders see political
considerations as the only legitimate ones, and thus undermine the
professional performance of the administration by intervening too much in
technical aspects and by enforcing unrealistic objectives. However, the
distinction between political and administrative considerations is difficult
to define clearly.

According to Jacobsen, how this relationship should be balanced and
what degree of administrative autonomy should be allowed will never be
solved once and for all. It is not an issue that can be objectively defined,
and it is not very fruitful to try to define the optimal balance. Rather, we
should focus on the dynamic processes that in various situations influence
how various actors set the distinction.

In Jacobsen’s model, to what extent the political authorities try to control
the administration will vary over time. Increasing political control he labels
contraction. Easing control and leaving more discretionary power to the
administration he labels as detraction.

As long as the administration is seen as responsive to political demands
detraction will tend to remain, whereas in the case of dissatisfactory
adjustment to political demands, contraction will often result in one form
- or another. Contraction will often take the form that the political authorities
interfere in what the professional civil servants see as their professional
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domain of how to define means in the policy, and what policies are
realistic. Contraction processes thus often result in tensions and conflict
which may lead to changes in the problem structures and models of action
of the administration. However, contraction attempts may lead to deadlock
and deteriorating relationships. It is a continuous process of power and
adjustments.

Several factors constrain the ability of political authorities to influence
policy-making and implementation. The magnitude of public policy makes
it problematic to exercise political control over all programmes. And a
number of programmes are planned and implemented without much
political guidance and interference. But also for the large and politically
most significant programmes there will probably be constraints on the
political authorities’ ability to direct processes. The administration’s
monopoly on expertise often gives it a very strong power in policy-making,
especially when political parties do not have any alternative or counter
expertise. However, if the political authorities direct their limited capacity
towards a specific policy making process, they will most likely have a
strong influence.

1.6 The clientele

In chapter 3, I outline in some detail the development of the rural economy
where most dwellers derive parts of their livelihood from agriculture. The
economic strength of the rural population is very varied, and the social
structure is quite complex with many partly competing interests. Public
policy affects the various interests that the rural citizens have in the rural
economy.

Analyses of interests often distinguish between objective and subjective
interests. Many development programmes have encountered the problem
that target groups define their interests in ways that are not objectively
correct. Lack of knowledge, superstition and the like are well known
problems for development programmes. On the other hand, the professional
development assistance officer does not always possess the objective truth
about what is rational. Suffice it here to underline the point that target
groups’ interests are not obvious nor unambiguous, they are interpreted and
defined, and might deviate from how they are expected to be.

Socio-economic structures are complex. The situation and context for the
individual client are complex as well, consisting of varieties of ways to
manage in a structure that both provides options and constraints. The notion
of farming system is an attempt to conceptualize how a farmer is not only
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a producer of a given type of output, but is engaged in continuous and
complex processes of choice and adjustment (Jyhus 1991).

When faced with a policy, the clientele makes choices adjusted to the
multi-faceted situation its members face at that point in time. Choices
concern both whether to relate to the policy at all, and how to relate. It is
an obvious point, but often ignored by policy makers. Hyden (1983) makes
this point forcefully when arguing that African traditional farmers have the
possibility to exit from interaction with state and market and retreat to the
economy of affection. They make rational choices, and they have the option
of making choices. The semi-autonomy provided by the economy of
affection is a controversial issue. But that does not alter the point that
farmers make choices, according to what seems rational for them according
to the interpretation they make of their situation.

Thus, as pointed out by Hyden, mobilizing farmers to interact with state
or market is a difficult task. It is difficult to predict what various groups
will see as a rational action. Or more precisely, it is difficult to predict
when farmers’ interests and perceptions are not articulated and included in
policy making processes — which is often the case in African countries.
One reason why farmers’ premises and interests are not adequately
considered is that political and administrative decision makers do not have
identification with the clientele groups. Such an identification, and the
ability to interact with clientele groups and to perceive and accept their
premises are often missing, and problem structures that do not have
clientele premises as one of their sources will be rather blind regarding
what is rational and relevant from the clientele’s perspective. Many public
policies therefore face problems in mobilizing target groups.

As noted, Jacobsen makes the point that administrative organizations
develop problem structures and models of action, which correspond to some
social interests to the detriment of others. These problem structures
manifest themselves in public policy. Furthermore, they also manifest
themselves in the organizational structures. Over time, there will be a
correspondence between organization structure and problem structure. One
aspect of this is the organizing of implementing agencies. If, for instance,
an administrative organization has problem structures corresponding to
wealthy farmers’ needs and interests, this will be reflected not only in
officials’ professional values and in the organization’s policies, but also in
the organizing of the structure through which clientele members are
reached. One dimension of this will be the implementing officers’ social
relation and attitudes to various groups. But also other matters are
important. For instance, who initiates the interaction for assistance? If the
clientele member has this responsibility, then very often better-off clientele
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members predominate. What are the requirements for assistance and who
can in practice fulfil seemingly neutral requirements? Another aspect is the
capacity of an implementing agency, and the ability to be accessible, for
instance, in Botswana’s sparsely populated rural areas.

Implementation thus depends on several factors. First, that
implementation capacity is available and that it can be controlled by policy
makers who set goals and define the ways to achieve goals. Secondly, that
the policy is seen by the clientele as providing something of relevance and
that the implementing agency is accessible.

1.7 Decision-making processes

Public policy is often made only gradually. And its phases can vary from
case to case. From one phase to the next, actors in the administration,
political authorities and clientele may vary in participation and influence.
The structure of a decision-making process refers to how individuals
participate in the differing phases of such a process. Participation cannot
always be predicted in advance. In some cases participation is strictly
regulated in rules of participation rights. But rights are not always used,;
potential participants might abstain. Participation may also be defined as
obligatory for some actors, but duties are not always respected and duties
might well lead to formalism, i.e. formally fulfilling duties but not really
participating. Often there is room for choice both concerning participating
at all, but also to what degree and in which phases. Participation in
decision-making processes is thus only partly influenced by rules and
formal set-ups. The investigation of such processes has to bear this in mind
(March and Olsen 1976).

Various actors in a specialized political-administrative system often view
problems and strategies differently according to the tasks and problems they
regularly work on, according to routines for problem solving and according
to professional approach. Various routines and problem structures have an
interest profile. And when the different individual parts of a political
administrative system vary according to what their problem structures are
it makes a difference for social interests how political and administrative
actors are active or not in a decision-making and planning process. Politics
and influence are about what problem structures are linked to a decision
making process, and about what interests are favoured by a specific
understanding of a problem. Implementation further influences policy
forming in many cases. Resources, clarity and realism are important factors
here, but it is also important to see implementation in the light of how
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problem and organization structures fit client problems, interests and
rationalities.

In this chapter, some concepts for the policy making analysis have been
introduced. The topic for the next chapter on methods is how these can be
operationalized, and the data material that has been available to assess these
key concepts.
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2. Methods of research

2.1 Introduction

In this chapter, I will first make some comments on the case study
approach. Next, I will discuss some main concepts used for the study of the
ARAP case and outline the kind of data material that will be used to
discuss these concepts. I will distinguish between qualitative and
quantitative data material, and then go into more detail on the various kinds
of data that will be used for various purposes.

Qualitative data make up a large part of the data material. Such data are
often difficult to represent correctly for the reader to control the use of
them on all points. To some extent, this is inherent in all use of qualitative
data. In order to counteract this problem, this chapter is relatively detailed
and in addition I have presented in an appendix the technical aspects and
practical problems of collecting interview data in open, personal interviews.

2.2 The case study approach

By the term case study approach I mean the in-depth analysis of one object
of study, in this case, the shaping of a development programme. A case
study approach implies the examination of as broad a variety of variables
as possible. Not all dimensions and variables will prove equally relevant in
the final analysis, some will be reduced to footnotes, others will gradually
gain in importance. Such flexibility is one of the advantages of a case study
approach.

The case study approach offers considerable flexibility not only in the
identification and selection of variables, but also in the development of
ways to measure variables. I have not found many organization studies
from Botswana, which makes it very difficult to select the relevant
variables in advance. More important, the lack of such studies increases the
problems of how to measure variables. The case study approach offers a
degree of flexibility regarding these issues that is important. Variables can
be gradually identified, their nature, the relationship between them and
valid ways to measure them can be more clearly understood and developed
in due course.

16




The case study approach also underlines the need to analyze the case in
a wider context. In this case, it is especially necessary to relate the policy-
making process to characteristics of the policy making organizations in
general, and to the environment, especially the target groups, donors and
the political authorities. A contextual analysis is also understood as one in
which historical development is important. The case should be seen as a
stage in a development. Not necessarily a rigid evolution, but a
development in which experience is interpreted and related to.

Case studies are often criticized for not being representative of any larger
population. On the other hand, norms of representativity should not be
equally rigidly understood in all cases. A case might be of outstanding
importance in itself. As a major development effort in Botswana during the
late eighties, it is the argument that ARAP is such a case, one that it is
important to have some knowledge about.

However, the case of ARAP will also, as indicated in the Introduction,
be applied for the discussion of problems that are of wider scope than
ARAP only, for instance, how ARAP was a step in the dynamic
development of agricultural policies.

Finally, the ARAP case will be used for a discussion of whether the
ruling elite model is a fruitful one for explaining public policy making in
Botswana. Such a discussion requires not that ARAP is representative for
any population of policies, but that the case is one which the ruling elite
model is supposed to explain. ARAP is such a case, as will be argued in
chapter 8.

2.3 Qualitative and quantitative data

In this study, qualitative and quantitative data are used in combination.
When done cautiously, and providing we are always aware of the
implications of the varying representativity of the different kinds of data,
this seems a fruitful approach.

The term qualitative data covers a variety of data and data collection
techniques. A clear definition of the concept is difficult to find. Grenmo
argues that in addition to the variety of techniques applied, what
characterizes qualitative data is that they are collected under conditions of
closeness to the object under study (1982: 24-25). Kirk and Miller
emphasize the interaction with people on their own turf as the critical
aspect of qualitative data (1986: 12). The ideal of closeness points to the
need to examine a phenomenon gradually over a certain time span, and to
be open for surprises. It also points to the need to understand the
underlying meaning of actions, concepts, values and relations. Qualitative
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data are therefore quite time consuming to collect, and relatively few units
can be examined.

Emphasizing the case approach as one of gradual understanding will
demand flexibility and adjustments with regard to focus as well as
reconsidering what specific data are relevant and how they can be collected.
This can more easily be done with qualitative data, as they allow more for
adjustments regarding the variables to look for and how to measure them
than quantitative data.

The term quantitative data refers to data that are collected about many
objects. The information generated about certain variables of the objects is
thus comparable and quantifiable, i.e. it can be represented in numbers.
These numbers can in turn be analyzed and patterns and tendencies can be
discovered (Hellevik 1977: 8). Quantitative data are most often generated
from a representative sample of a population, or in rare cases, about a
whole universe when this is possible. This approach requires in most cases
a predetermined focus, and predetermined and precise instruments for
measuring values of selected variables. This kind of data allows
representativity, but it is not easy to make adjustments later.

The concept triangulation refers to the combination of different methods
to analyze a problem (Jick 1979). Combination of various methods here
means generating various types and sets of data. The combination of
methods can strengthen the data from which conclusions are drawn, and it
can give a better and more detailed understanding of a problem.

Such triangulation can have several forms. It can be a combined use of
qualitative and quantitative data about the same variable. This is to some
extent done in the present analysis, as the understanding of the quantitative
data is enriched by interviews, and by the judgements made by authors of
evaluation reports and various documents.

Also within the qualitative and quantitative analyses, triangulation is a
strategy that can reinforce the basis for conclusions. In the case of the
effects of ARAP, several sets of sample surveys can be compared and give
a stronger data basis for the discussions.

The most important combination of data, however will be the
combination of qualitative interview data and qualitative document analysis.
In the case of the analysis of the planning process, documents and
interviews often give only a partial picture of actions and their background.
In these cases comparisons strengthen and enriches the understanding.
Various kinds of informants, i.e. with different organizational affiliation,
view things differently and should be combined, as argued above.
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Jick also refers to the use of contextual data as a kind of triangulation,
and this is not least important when the ambition is to understand ARAP
in the light of a historical development.

2.4 Process and action

The representativity problem is not the main challenge here. Rather, the
problem is to reconstruct the process in terms of participants, interactions
and behaviour. The approach must be gradually to identify these factors.

The problem regarding the participation in the process is to reconstruct
action and interaction in the planning and implementation of ARAP. Whose
participation to look for and in what forms cannot be decided in advance.
The examination of participation in the decision-making process, i.e. action
and interaction, had as one starting point the formal structure and
formalized procedural rules for planning and implementation. A second
starting point was a focus on the specialized units in the ministry whose
working tasks were probably affected by ARAP. This approach also gave
an overview over the ministries of Agriculture and Finance & Development
Planning as well.

As participants were thus gradually identified, knowledge of who they
interacted with and about what gradually facilitated the reconstruction of
the planning process.

A picture emerged of a centralized process, and thus the collection of
data about the rationale and way of thinking on which ARAP was based
could be concentrated on relatively few persons at the higher levels of the
Ministry of Agriculture and the Ministry of Finance and Development
Planning. The various actors who could have been expected to participate
but who did not, were approached to find out why.

The data on participation in the decision making process are mainly
interviews with actual or potential participants. Some of these were
transferred to other positions, but a sufficient number of participants could
be traced again and interviewed. With only a few exceptions, they were
willing to be interviewed.

The next element in reconstructing a process, the information on what
participants meant and did, was harder to acquire and to interpret.

ARAP was at the time of this field work under heavy criticism, see for
instance NORAD’s country study (Granberg and Parkinson 1988). Most
actors would only reluctantly be associated with the ARAP programme.
Besides, as the planning process had been influenced by intervention from
political leaders, and there had been diverging opinions, ARAP was a
sensitive issue for many civil servants. The triangulation thus became
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important in order to avoid these problems. Data were scattered, in the
sense that informants gave only partial information on specific issues. For
instance, the question of why the Minister of Agriculture played the role he
did, could only be answered by combining data from several sources. First,
no one had a complete and authoritative answer. Second, views often
differed. Third, sources often divulged only parts of what they knew. An
analysis of the question required the putting together of many pieces of
data. This requires a qualitative approach to get data at all, and it requires
a careful use of several sources to put things together. As a rule, no data
are used that cannot be supported by several sources.

A further triangulation was to ask for written documents in interviews.
The access to these was difficult, but quite a number of reports, memos and
the like were obtained. The use of these in combination with interviews
gives a more solid base for conclusions.

It should be emphasized that the combination of data from various
interviews and documents often gave different images, pointing in several
directions. In a qualitative data set, and as underlined in the theoretical
perspective, chapter 1, in what way various actors think differently about
the same problem, event or solution is of considerable interest. There is,
except for some information that consist of hard facts, no single objective
truth, but many. A main achievement was when these could be identified.

The problems of data reliability are considerable in a case like this.

Time is a crucial issue. When asking questions about what happened
several years ago, not all selectivity is organizationally determined. Things
can be remembered wrongly because of the lapse of time, and because of
this, control questions can be important on questions about facts, for
instance, on points of time for specific actions.

When informants have interests at stake in the matter asked about, or
when they for other reasons remember things selectively, this can also
cause information to be withheld, and it can lead to after-rationalization.

Some informants are more open than others, and it is necessary to assess
this. The tone and way in which things are said can contain information,
thus substantiating the ideal of closeness in qualitative research. Closeness
is difficult to achieve, especially when studying civil servants, but the
personal, open interview techniques applied here (see Appendix 1)
nevertheless resulted in closer interaction than quantitative research could
achieve.

The principal solutions to these problems are first, a flexible approach
whereby data are continuously interpreted and compared, and secondly,
what is here labelled triangulation.
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It is also important to understand the character of interaction. What is
interaction about, how is it initiated, who dominates and why? There is a
risk that asking civil servants about interactive patterns will yield normative
answers. A qualitative approach is better suited to assess the difference
between norms and reality. Interactions can be viewed differently by
different actors. What the Ministry of Finance regards as problem-free
coordination of line ministries, (see 6.4), can be seen by any of these as
problematic interference in its business. These differences are important to
detect, and qualitative data are suitable for that purpose.

2.5 Problem structures and models of action

One of the independent variables in this study comprises the characteristics
of the actors in the political-administrative system, which influence their
actual behaviour. These are conceptualized as problem structure and models
of action. Contrasted to the process of planning ARAP, this type of
variables refers to the characteristics of the administrative organizations and
political authorities in general, as well as variations within these. One might
argue, then, that all civil servants and politicians should be interviewed and
a representative survey measuring these factors made.

Apart from the practical problems involved, it should be noted that
typical attitudes in an organization do not necessarily correspond exactly to
the critical problem structures and models of action. We are primarily
interested in the problem structures and models of actions of those who
make decisions and influence actual policy. For this, and for practical
reasons, interview data on these issues are based on a limited number of
civil servants, 8 persons in 14 interviews. This includes civil servants
involved in the case of ARAP, and it involves 2-3 more that obviously are
often influential even if they were not active participants in the case of
ARAP. Even if centralization varies somewhat from case to case, MOA is
obviously a very centralized ministry, and successfully identifying key
elements of the problem structures and models of actions held by these key
individuals made a quite strong data base.

The study of problem structures means mapping perceptions of problems,
goals and solutions. Often these perceptions are expressed in core concepts:
for example, the concepts of social justice, self-sufficiency, risk-avoiding
farmers and the like. The identification of key elements of models of
actions and problem structures focused on how values and concepts like
these were operationalized and understood. The key concepts in public
documents and in the informants’ vocabulary proved to be good starting
points for the collection of problem structure data in interviews.
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The data used are a combination of qualitative interviews and document
analysis. The documents consist of various major policy documents, the
National Development Plans and various reports. Naturally, when
examining the historical roots of present ways of thinking, the documents
will be a more important source. On some points, literature could help here
(Picard 1987; Veenendaal and Nolefi year unknown; Purcell 1982).

Documents. Documents are usually secondary data; they are
representations of ideas and meanings, they are representations of what has
been done, and they represent evaluations and judgements. Documents are
written for specific purposes and reflect the perspectives of those who write
them; they are thus a reflection of the various problem structures and
interests that can be found in the political and administrative system of
Botswana. However, being only reflections, they cannot be read as explicit
and concise expressions of opinions and values. They tend to underplay
conflicts and problems and they are often quite normative.

The documents used for this analysis are varied. They include relatively
general policy documents, such as the National Food Strategy, a policy
document on Economic Opportunities, and National Development Plans. I
have also acquired some printed speeches, for instance the Minister of
Agriculture’s presentation of ARAP to the National Assembly. Furthermore,
documents describing specific projects and programmes have been used,
project memos, evaluation reports and National Development Plan
descriptions of projects. Implementing units report routinely on the progress
of programmes, and some of these reports have been available. In most
cases, it is known who has written the documents, at least which
organizational unit the author belongs to.

2.6 Organization structure

The formal structure is a point of departure. In various reports and in NDPs
the formal hierarchy and specialized tasks are outlined briefly. However, it
is important to know in more detail what these units are actually doing, to
whom they relate and what their actual tasks are — this concerns both
ministerial headquarters and the Field Service at various levels.

As regards MOA headquarters, interviews are an important source. In
total, 20 MOA civil servants were interviewed, some of them several times.

4 All documents I got hold of were written in English, and as I do not have any

knowledge of Setswana, this was an advantage.
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All of them were asked to define their task, what they did in order to fulfil
their task, whom they cooperated with and about what. This gradually
formed a quite broad knowledge of the MOA’s working system related to
crops especially, but also personnel working on livestock and environmental
issues were included.

The Field Service is large and geographically spread and could not be
covered in the same way. However, a survey of some aspects of the field
staff’s tasks and situation was presented in Eskeli (1989). The main source
in addition to Eskeli’s report comprised statistics and reporting of what the
personnel did and what problems they had, etc.

Various data sources are drawn upon, mainly documents. National
Development Plans and evaluations of programmes during the last 20 years
will give insights into tasks and the ability of the Field Service to fulfil
them. In addition, annual reports have been available, presenting a review
of the Department of Agricultural Field Services and the Division of Crop
Production and their activities for one year. Unfortunately, these reports are
not produced regularly.

2.7 The implementation of ARAP

When it comes to the actual operation of the transactions between clientele
and the implementing Field Service in the case of ARAP, the data basis is
quite good. Farmers’ knowledge of and interests in ARAP can be examined
and the problems of implementation can be analyzed quite deeply. Like
most implementing agencies, also the Field Service implementing ARAP
reported each month to the ARAP coordinator in the Department of
Agricultural Field Services, MOA headquarters, Gaborone. These reports
are processed and commented upon by the ARAP coordinator. These
reports have been available, and they give quite good data.

These data sources are used in combination with documents and
interviews, especially interviews with civil servants working in the
Department of Agricultural Field Services. The documents include first,
annual reports on ARAP prepared by the ARAP coordinator, and second,
evaluations of ARAP. The Ministry of Agriculture had an evaluation
carried out by a consultant in 1988 focusing on environmental effects of the
destumping component. This report also includes a survey of field staff
problems. The Ministry of Agriculture also had three smaller evaluations
carried out in 1986/87. They were made by MOA personnel. An executive
summary was made of these three. A study was also commissioned by
NORAD when NORAD assessed the programme to decide whether it
should be supported. The team NORAD engaged was led by G.Jygard. The
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guidelines for ARAP, prescribing the procedures to follow and the tasks of
the field personnel were also important data. These data were understood
better after interviews, but a shortcoming is the lack of interviews with
field service personnel on the regional, district and local level which could
have improved understanding of various issues, by enriching the
interpretation of the statistical material.

As is often the case in African countries, statistics are generally not of
very high precision. But the ARAP coordinator’s statistics give major
trends and patterns. Eskeli’s report is based on a representative and
stratified sample both in terms of socio-economic indicators, gender and in
terms of location in Botswana. The evaluation reports carried out by MOA
personnel seem to be based on somewhat more arbitrary, and smaller
samples. To some extent, I have attempted to use the evaluations in
combination. The MOA evaluations cover all ARAP components, but with
a low representativity. To some extent the improved representativity of the
Eskeli report can be used as a cross-check. The largest problem of the
ARAP Coordinator’s statistics is that these operate with too wide categories
of farmers. A more accurate categorization of beneficiaries on socio-
economic dimensions would have improved the analysis. The consultancy
report data are broken down like that, and so are those of the three MOA
evaluations.

These data have to be used with caution, and only to analyze major
trends. The detailed comparison of numbers is problematic with the
available material. Still, it enabled me to analyze major implementation
issues, and the statistics available are quite good, compared to the problems
experienced in countries with a less efficient administration than
Botswana’s.
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3. The political and socio-economic context

3.1 Introduction

In this chapter, some crucial aspects of the political and economic
development of Botswana will be outlined. Emphasis will be put on a
description of the rural economy and the importance of agriculture in it.
Furthermore, it is important to examine the historical roots of the rural
economy. This background chapter is necessary first to understand the
problems that agriculture and thus agricultural policies encountered, and
second, to understand what interests were affected by ARAP.

3.2 Resources for agriculture

Even if Botswana has a large territory and a small population, resources for
agriculture are not abundant. Large parts of this semi-arid country are not
suited for agricultural production at all. Some areas are suited for pastoral
production, if water can be supplied. And some tracts of land, especially in
the eastern part of the country, can be utilized for crop production (Arntzen
and Veenendaal 1986).

The country is best suited for catfle production (Isaksen 1984).
Botswana’s only comparative advantage in agriculture is large grazing
areas. The national herd of cattle counted 3 million animals in 1984. Beef
and hides count for 20 % of exports, and the sector, including the abbatoirs
in 1984 counted for 20 per cent of Gross Domestic Product (Isaksen 1984).
The introduction of borehole technology early in this century facilitated
access to new grazing areas for herds of cattle, and the cattle industry has
expanded steadily for several decades, with some set-backs from prolonged
droughts.

Even in areas where crop production is widespread, the land is not
particularly well suited for crops. The soils are not very fertile, lacking
minerals, and rain is often inadequate. Arable agriculture is mainly rainfed
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agriculture, with some smaller areas where irrigated agriculture is
possible.’

The low rainfall is a basic problem and makes crop production in
particular risky. On average, annual rainfall varies between 350 and 650
mm (Cook 1978). Rainfall is not only low, it is also unstable. Rain may
come in one area and not in another. Furthermore, rain is needed first for
ploughing and then throughout the growth period. If the rain is not
distributed over the season the harvest will be lost. Low rainfall is a
problem also for cattle. But the preservation of grazing land is not as
dependent on the distribution of rain throughout the year as the arable fields
are (Vierich and Shepperd 1980). Only when a long lasting drought comes
do grazing lands deteriorate so much that losses of cattle increase. Thus,
livestock production is more robust than arable production.

In the traditional agriculture, land is communal. Arable land is allocated
to the farming household by the Land Boards. There are also communal
grazing lands which all farmers can use. After the Tribal Grazing Land
reform (TGLP), however, large tracts of grazing lands have been leased to
wealthy cattle owners, giving this group an exclusive right to the use of
these areas.

Under customary law, any tribe member had the right to land and this is
still the rule. As noted, resources for agriculture are not abundant, and there
are few reserves left for increasing the area for agricultural purposes. As
experienced under the land reforms of the seventies, there are no reserve
grazing areas (Parson 1981). As regards grazing land, this resource is
scarce, and overexploited (Arntzen and Veenendaal 1986).

The situation is somewhat different for arable land. New land is
increasingly allocated in the grazing areas. As long as this possibility exists,
there will be no acute shortage of arable land (Arntzen and Veenendaal
1986). But land in the grazing areas is often less suited. There are often
higher costs to cultivate it due to transport, fencing and distance to welfare
service centres in the cases where people move to be near their fields. Even
if the grazing land thus cultivated is a relatively small portion of the total
grazing area, it is taken from grazing lands under pressure. Moreover, it
might well be that the grazing area thus cultivated is more valuable as
grazing land than the areas still open for grazing. Still, Arntzen argues that
in 20 years, arable expansion has taken over only 3 per cent of the total
grazing area in the Kgatleng district (Arntzen 1980).

> The potential for irrigated agriculture is limited, among other factors due to limited water
resources and the huge capital requirements involved.
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Ecological pressure and degradation are mainly a problem related to
overgrazing. The national herd is growing, new and more vulnerable areas
have been opened up for grazing as a result of borehole technology.
Especially in the eastern parts of Botswana, grazing land resources are too
heavily exploited (Arntzen and Veenendaal 1986). Ecological problems are
also related to land management and land tenure. Not owning the grazing
lands, farmers have no individual responsibility for the management of it,
and economic needs cause farmers to over-exploit grazing land resources.
Some would argue that if farmers owned their land, they would manage
resources better. However, the grazing areas leased by the large cattle
owners, and thus disposed of by one farmer only, are also often poorly
managed.

Near larger settlements in particular, ecological problems apart from
overgrazing are increasing. Pressure on wood resources is too strong, both
because wood is used for energy purposes, and because new land is cleared
for arable farming. Arable land is also increasingly located further west, in
more vulnerable areas where removal of vegetation makes these new fields
vulnerable to erosion. Local reports indicate erosion as an increasing
problem (Arntzen and Veenendaal 1986). Another ecological problem is
related to traditional methods in arable agriculture. These are adapted to a
situation where large amounts of land of relatively low quality were
available. Thus, fields could be abandoned after a period and a new field
allocated. But this system of land use has gradually been undermined.
Because of population increases, arable land is no longer easily available
near the villages. New fields are allocated in the grazing areas with the
disadvantages this entails. Therefore, especially the poor farmers keep their
fields longer. Erosion and exhaustion of soils are increasingly becoming a
problem in arable agriculture.

3.3 Historical developments

The Tswana tribes became linked to the monetary economy of the
Europeans relatively early, through trade and later through migrant labour
and sale of cattle. Gradually the autonomous tribal economies became
linked to the South African economy as a labour reserve, leaving the rural
areas in stagnation. These processes can be traced back to the period before
the British established the Protectorate, but they were accelerated by formal
colonialization.

Independence has brought impressive changes in many fields, but the
rural sector has not benefited very much from modernization. Even if there
have been processes of basic change, there are also strong elements of
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continuity when it comes to structures of political and economic power. A
general tendency is that political and economic elites have become delinked
from the ordinary citizens in the rural areas, who are left behind in
dependence and powerlessness.

3.3.1 Pre-colonial Tswana society

The present day inhabitants of Botswana make up only a minority of the
Tswana population in Southern Africa, the majority lives in the Republic
of South Africa. Previously, also the tribes now residing in Botswana lived
there, but for centuries they were pressed back, and steadily closer to the
marginal lands on the fringe of the Kalahari desert. First the Boers, and
later the British caused this pressure.

In pre-colonial Tswana societies, the economic basis was a diversified
one. Control of economic resources was centralized in the hands of the
chief and the nobility, but made available to all by systems of exchange
and dependence (Duggan 1983).

As regards agriculture, agro-pastoralism was the dominant mode of
production. Cattle had a number of functions economically, socially,
politically and culturally. The elites, i.e. the chief and the royal clan, owned
most of the cattle. Cattle was made available to those who did not have any
through informal exchange systems, for instance the Mafisa system. Under
this system, cattle owners lent cattle to those who had only a few or none,
The cattle was at the borrower’s disposal, and he could use them for milk
supplies, or as draft power (Gulbrandsen 1980: 163). This system provided
people with cattle, and the elites used this system to build and maintain
support among their followers.

The economy was based on abundance of land for hunting, grazing and
crop production. The tribes were mobile and moved within larger areas.
Larger projects, like clearance of land, were done at the chief’s orders by
age-regiments. These regiments also had important functions in warfare and
hunting. Hunting played an important role, both for the tribes’ own needs,
and it provided commodities for trade. The Tswana tribes also traded crafts
and products produced in the tribe (Tlou and Campbell 1984).

Through trade, the tribes’ relationships with the outside world were early
monetarized. Trade was controlled by the chief and the royal clan. Items
bought were luxury items, tools, guns and grains. But the relationships
within the tribe remained un-monetarized. Exchange of resources was more
flexible this way. Rich and poor were linked together in networks of trust,
favours to be received or given as compensation for other favours (Duggan
1983). The common people depended on the elites for resources, notably
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cattle but the elite also depended on the common people. The Ilatter
provided labour for tending cattle, cultivation and clearing of land, for
hunting and warfare. This was labour for which the economic elites
depended. The economic structure is described by Duggan as one of mutual
dependence, organized in informal exchange systems.

The economy was thus quite diversified. Its structure was built on
concentration of resources in the hands of the chief and the royal clan, and
resources were made available for the tribal followers. In times of crisis the
reserves controlled by the chief made him able to support the commoners,
for instance by buying food.

In pre-colonial Botswana, people were organized in large, centralized and
autonomous tribal societies. The centre in such chiefdoms was a major
village, with as many as 10 000 inhabitants. This was the seat of the chief.
Smaller villages and even smaller settlements in the kingdom were led by
local headmen who were loyal to the chief. The political control in these
societies was in the hands of the chief and the royal clan, and the core of
political control was to secure the loyalty of headmen at lower levels —
that is the loyalty of all sections of the elite, and through them, the loyalty
of the commoners. The basis for this power was diversified. The chiefs’
political control rested to a large extent on the control of land, cattle and
trade (Gulbrandsen, lecture 1989; Tlou and Campbell 1984). The resources
at the chiefs’ disposal, notably cattle were used to build patron-client
relationships. Notables on lower levels had the chiefs’ cattle at their
disposal in return for political loyalty and they secured the chief control
over local communities in his kingdom. Moreover, the reserves generated
through trade and cattle also made the chief able to support his commoners
when needs appeared and thus loyalty could be ensured.

The chief was chief by inheritance. In some cases chiefs were removed
by rivalling clans and the new chief could redefine ancestral lines to suit
the new rule (Gulbrandsen, lecture 1989). The strong material basis of the
chief was linked to responsibilities for his commoners in times of crisis, i.e.
war, droughts. Ignoring these responsibilities could in some cases
undermine the chiefs’ legitimacy. Political power was justified in religious
terms, and the traditional authority of these elite clans has remained strong
until the present day.

The common people in the tribal societies had some countervailing power
to use against their leadership in the kgotla institution. This was a meeting
place for the tribe, where decisions were made based on consensus. That
is, the chief made the final decision but it was his duty to listen to what his
followers’ opinions were. In addition to its function as an arena where the
chief could consult his people, the kgotla was also the judicial institution.
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All free men of the tribe had access to the kgotla meetings. The chief
probably dominated the decision-making in the kgotla, since the headmen
leading the various sections of the tribe were dependent on the chief and
secured the support of the tribe, but they were also powerful advisors to the
chief. A chief who did not adjust to advice could, in extreme cases, be
removed. In other cases, opposing fractions left the tribe to form their own
or to be taken into another tribe.

Important aspects of the Tswana traditions are concentration of both
political and economic power, but within both spheres there were strong
elements of mutual dependence between elite and followers.

3.3.2 Colonialization

As indicated, the Boers of South Africa came into contact with the Tswana
tribes as they trekked to the north and east, and this together with trade
routes crossing Tswana land meant that the Tswana tribes were linked to
the European economy to some extent before the protectorate was
established.

The British colonialization was not a result of British interest in
Bechuanaland itself.® Rather, it was a necessary step for securing South
Africa and its links to the north. The Germans pressed on from Namibia,
and to the East, the Portuguese were expanding too towards the interior,
threatening to close the road to the North from South Africa. The motives
for the colonization were thus not any interest in the Protectorate’s
resources. Bechuanaland was therefore not developed as a separate
economic entity.

When the British established the protectorate in 1885, much of the
powers of the traditional elites were left intact, and they became the link
between the colonial administration and Tswana society (Gunderson 1970).
The British protectorate administration in Mafeking was quite small and the
tribal chiefs became the lower level in the administration. This contributed
on one hand to give the chief a more independent position vis a vis the
common people, and he could no longer be removed by his tribe. In cases
of conflict the chiefs often had British backing. Furthermore, the chiefs also
received payments as administrators of the protectorate administration. The
chiefs got a small salaried administration of clerks and assistants, in the
tribal administration. On the other hand the British gradually reduced the
chiefs’ powers, for instance their judiciary powers, and thus weakened their

% The protectorate that later became Botswana was named Bechuanaland by the British.
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role. The British also put the chiefs in a difficult position when unpopular
decisions were implemented through them, for instance taxation. The chiefs
remained the central power-holders in the districts, but constrained by the
British. Gunderson describes this system as a-political; the chiefs and the
nobility gradually ceased to be decision makers, and became constrained
administrators under British control (1970).

The lack of British interest in developing the territory meant that no new
economically strong groups developed. In contrast to many other British
colonies, there was no modern group of entrepreneurs such as plantation
owners, mining entrepreneurs or large export cash crops producers, de-
linked from the traditional economy in Botswana at independence. The
policy of the British regarding economic and social development was one
of neglect. Infrastructure and welfare services were largely ignored. Some
very modest agricultural extension efforts were started, and the cattle
owners were assisted with veterinary services, breeding programmes and at
a late stage with an abattoir that was established in the protectorate (Tlou
and Campbell 1984: 188-191).

The cattle owning elites became involved in commerce relatively early,
as they became linked to the South African economy as producers of beef.
They were also able to utilize borehole technology, and the British started
early to provide services for cattle production (Parson 1981). As the large
cattle owners became sellers in a cash economy, they gradually de-linked
from the traditional non-monetary system of exchange, and became more
economically independent. Resources previously accessible for all based on
Mafisa and other exchange networks became increasingly scarce (Duggan
1983). The chiefs and the rural elites in general became sellers of cattle in
a cash economy. Parallel to their increasing political independence outlined
above, there was a growing independence relative to the peasants also in
economic terms.

An important consequence of Britain’s establishing the protectorate was
the development of Botswana into a labour reserve for the South African
economy (Cownie 1984). The notion of a labour reserve refers to a pool of
labour that can be activated to the extent needed from time to time. It is a
reserve in the sense that it has an independent reproductive base and thus
does not have to be employed permanently. This reproductive base also had
the function of keeping wages at a low level. Colonial policies were to a
large extent geared towards necessitating labour migration from
Bechuanaland to South Africa, while maintaining the reproductive base in
the rural Bechuanaland. Several features of colonial policies contributed to
this development.
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* Tswana tribes were pushed back from the relatively better areas for crop
production. First by the Boers and later both by British settler policy and
expropriation of land. The best arable land was expropriated by the
British to the railway company, and for white settler farmers. The
pressure into more marginal areas thus went on over a long time.

* Taxes were introduced for every household, creating a need for cash.
This could mainly be met through migrant labour. Other cash generating
activities, notably trade, were regulated so as to keep the Africans out of
it. Local trade was further undermined by competition from imported
products. Wildlife based commodities became the Africans’ main
commodity. And as pressure on wild life increased, the resource basis for
this trade was reduced. This left the Africans with two main options for
acquiring cash: selling cattle and migrant labour.

* The chiefs maintained their position, as noted above. They also had
important functions in the labour reserve structure as they acted as
mobilization agents, recruiting workers in their tribe for the mines. As
such, and as paid tax collectors, they also made profit for themselves.

In traditional society, crop production was one component in a multi-
activity strategy. The result of the colonial impact was that crops became
one component in a multi-activity strategy composed in another way. The
male labour withdrew from the activities of livestock, hunting and
gathering, crafts and trade. Instead, they became wage earners in South
Africa. Only the wealthiest citizens stayed with their families, having an
economic basis in cattle. Later, when formal employment in Botswana
became an option, it was the members of the wealthiest households that got
these jobs. The reason was that they could afford the necessary education.
For most households, the male head worked seasonally as a migrant
labourer, and provided some needed cash. The payments were low, and
employment unstable, thus his family had to remain in the rural districts
and cultivate food for the household’s subsistence needs. If the household
had some cattle this would strengthen the household’s economic basis but
only a very small portion had sufficient numbers of cattle to rely on this
means of livelihood. Furthermore, the capacity to invest in small herds of
cattle, which also facilitated crop production, depended on cash incomes.

Arable agriculture was left to women and children. The availability of
labour for the farm was thus limited, keeping arable production marginal.
Male labour for crops was, and still is, mainly ploughing and clearing of
land (destumping) (NORAD 1989: 7). For the household, it was more
rational that the male labour took employment elsewhere, because this was
less risky and more profitable than crop farming.
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It should be noted that these developments are complex, and that, for
instance, cultural preferences also contributed to this development. The
central point is that arable production was not a main activity for any
household, its function was to provide the household with food for
subsistence. The labour of women and children, with minimum levels of
investments in implements and other inputs, did not give a higher output
to provide any surplus. This minimum arable farming in combination with
some cattle, crafts and migrant labour made up a combined strategy for
survival.”

The main problem which gradually made this a strategy of poverty for
many households, was the increasing lack of components in the strategy
that could be combined with crops. Employment in South Africa has never
been a secure income source for all Batswana, and gradually the proportion
of the male labour force working in South Africa has been reduced while
the development of alternative jobs has not kept up with needs. Cattle have
never been equally distributed, and many Batswana owned no cattle. As the
cattle owners gradually delinked from the traditional economy, cattle could
not as easily as before be disposed of by other means than ownership. The
households without cattle and without wage labour entered into a vicious
circle of poverty. Crops depended on other sources of income, in particular
livestock. Thus, for those left with only crops, it became extremely difficult
to produce. As commercialization of livestock developed, exchange systems
deteriorated and cattle became less available for the majority of farmers.
Without cattle as draftpower, crop production became very difficult.

The poverty problems and the stagnation of arable farming in Botswana
as outlined here are still some of the basic problems in Botswana
agriculture. An additional problem when compared to pre-colonial times
was that the Tswana tribes were now pressed back into the fringes of the
Kalahari, areas in which arable farming was increasingly costly and risky.
Family labour was increasingly insufficient in order to produce, also draft
power and ploughs were needed, due to lower yields per hectare.

At independence, Botswana’s economy was above all a rural economy.
The rural economy was characterized by a small minority of large cattle
holders partly engaged in commerce with cattle, and by a majority of rural

" In the 19th century, the plough was brought to Botswana by the Europeans. Arable
production in Botswana had always required large fields, and even more so as the tribes
were pressed into more marginal areas for crop production. Thus, the plough freed
labour and provided draft power. This might have contributed to the increase in migrant
labour.
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dwellers marginalized within agriculture. Those relatively best off among
these could supplement their incomes with migrant labour and some cattle.

3.4 Independence

Britain granted independence in 1966. Crucial for the understanding of
Botswana’s development is the fact that there was no real nationalist
liberation movement in Botswana. Few really believed that a viable state
could be based on the Bechuanaland protectorate for a long time to come.
The BDP leadership which took over power when the British withdrew had
not fought for the state they received political responsibility for.

3.4.1 The post colonial regime

Gunderson (1970) describes the BDP regime as a group of young men,
originating from among the wealthy cattle owners (1970: 334-336). They
had received education, and they worked at lower levels in the colonial
administration. They had advanced as far as Africans could in the colonial
social order. At independence, they assumed control of the state and thus
they got an independent power base. They became the national power elite.

They did not represent any social movement or broad group. Gunderson
treats them as a quite autonomous group, and not as the mere
representatives of the cattle owning traditional elite from which they
originated. There was no liberation movement, and according to Gunderson
even the later BDP leader had doubts concerning whether independence
was realistic only a few years before it was actually granted. The absence
of a mobilized rank and file, and of significant mobilization at all, is a
phenomenon that has remained. One might expect that this would give the
new regime considerable freedom to develop a political programme of their
choice.

However, not representing a genuine political movement, they had very
few impulses and grievances upon which to form a political and economic
project or platform. They had for their own part distinct economic interests
related to employment in government positions and cattle investments, but
that does not make a political project, at least not one of social change and
transformation. The contrast to other African countries is striking. The BDP
did not have any real political project, except for taking over the state that
had been established upon the British withdrawal (Polhemus 1983).
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When Botswana became independent, the new men in control of BDP
took over power as they had won an election a year earlier (Picard 1987).
One important reason why this party became the strongest was active
British support given to it (Gunderson 1970). But the very basis for this
electoral success, that has been repeated in subsequent elections, was the
electoral mobilization of a conglomerate of interests. First, the rural
majority. A key resource for the BDP in mobilizing them was its leader
Seretse Khama'’s appeal as de facto chief for the largest Tswana tribe. The
traditional rural elites were partly for the same reason mobilized in support
of BDP. Equally important, the chiefs came to regard the BDP as having
a more favourable attitude to their own position than the Botswana People’s
Party, BPP (Gunderson 1970: 345). Only later did some opposition re-
appear among the chiefs. An opposition that was in most cases co-opted or
controlled. Furthermore, fearing the more radical BPP ideas on racial issues,
the white community also supported BDP. This community was small, but
influential. Notable in this group were the leaders of the governmental
administration. The protectorate administration was led by expatriates, and
supporting BDP was also career maximizing, in addition to the promising
prospects of BDP’s moderate profile on development strategy — or more
precisely, BDP’s lack of a new programme for economic transformation
that could compete with ideas and strategies held by the administration.
Support from the financial and organizational resources of the
administration gave BDP a decisive advantage in securing support in the
electorate.

It can be said, roughly, that BDP has gradually come to mobilize support
on both its traditional appeal and on a more modern appeal, i.e. delivering
goods and services in exchange for votes. However, these two forms of
securing political support from the commoners are not easy to distinguish.
Traditional Tswana culture sees support for the political leadership as
something which is conditioned by the political leaders’ willingness to take
on the responsibility for the welfare of their followers. Still, BDP did, in
the Bamangwato tribal areas especially, mobilize people by asking for their
loyalty to the rightful heir to the tribe’s chieftainship, who happened to be
Khama. In the remaining tribes, however, BDP’s appeal is more to argue
that tribal discrimination will not occur under BDP. In fact, BDP has been
so eager to make sure that no tribes are favoured, that inefficient resource
allocation has sometimes resulted.

The skilful mobilization of various groups by different appeals is
important to understand the relatively stable support for BDP. The white
community, whose members were important as long as they controlled the
bureaucracy, was mobilized on a policy of continuity and moderate policies,
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especially on racial issues. The core of the bureaucracy’s support for BDP
was that they in return kept the responsibility for development strategies
and modernization, and that africanisation proceeded slowly.

One reason for BDP’s ability to maintain the support from a majority in
the electorate is the inadequacy of the alternatives for political mobilization
and articulation. The other political parties are hardly developed as
organizations, and in elections, these parties are weakly organized
especially in the rural areas. Many candidates for parliament are relatively
wealthy and to a large extent they organize and finance their campaigns
themselves; these wealthy candidates are usually BDP candidates.

The absence of real competition to BDP is explained not only by the
opposition parties’ limited organization and resources, but also by their
inability - to develop an elaborated alternative political platform.
Nengwehkulu argues that opposition parties do not challenge the existing
political and social order, but merely attempt to replace the elite persons in
power positions (Nengwehkulu, unpublished). Botswana National Front
(BNF) has gradually become the most important opposition party, trying to
develop a profile of more equal distribution of resources. But even if BNF
was strengthened by a chief in 1969, BDP managed to strengthen its
position in the 1974 general elections. The BDP has its stronghold in the
rural areas whereas the BNF has been more competitive in the urban areas,
making the rural electorate even more important for the BDP.

Traditional institutions, like the kgotla and the headmen, have a potential
as channels for popular political articulation, but they remain local in scope.
Governmental representatives meet people in kgotla meetings where
opinions might be voiced. However, as the example of TGLP (Tribal
Grazing Land Policy)® shows, the kgotla institution is not necessarily used
for hearing opinions (Picard 1987). Rather, it is an administrative tool for
the government, enabling it to inform and mobilize people, rather than to
listen. Other political institutions at the local level, like Village
Development Committees, have problems mobilizing people. There are few
if any mass mobilizing, extra-party organizations.

A basic political problem for the new regime after independence was
how to handle the potentially competitive power of the chiefs. The strategy
towards them was partly to reduce their power, partly to give economic
compensation in return for loyalty and to coopt them into the modern state
system. The power of the chiefs was gradually built down as Land Boards

8 TGLP was a land reform launched in 1975. It was a very controversial one, and a

massive information campaign was launched, utilizing also the kgotla. However, it was
not really an attempt to open a debate. It was more a propaganda exercise.
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took over land allocation responsibilities. Further, the tradition that stray
cattle was the chiefs’ property also ceased. A district administration was
established, and gradually it took over responsibilities from the chiefly
controlled tribal administration. A House of Chiefs was established in
which the chiefs have an advisory role only.

The economic compensation given to the traditional elites has mainly
been support to their interests as cattle owners. They have kept their large
share of the national herd, they have been decisively favoured by the TGLP
land reform, there is hardly any taxation on cattle and governmental
services for cattle owners have been further developed.

In short, the BDP’s electoral strength has never been seriously
challenged. But it has also been carefully guarded.

3.4.2 The role of the bureaucracy

BDP’s abstention from administrative reform and radical Africanisation,
from radical policy changes aiming at social transformation and from
experiments with the social order is explained, then, by the support from
and dependence on the Westernized and politically moderate civil service,
especially its higher levels, long dominated by expatriates. More recently,
the civil service has gradually become africanised, even if there are still a
significant number of expatriates. But the effect of recruiting Africans,
educated in the West, living in the Westernized capital and recruited and
socialized into a bureaucracy with exactly the values of moderate
modernization measures and Western values is not necessarily that marked.
The conservatism of bureaucracy and the institutionalization of values will
probably reduce the effects of Africanisation on norms and values in the
civil service. Thus, even if the expatriates no longer control the civil
service, the expatriates’ problem structures and models of action have
remained quite stable.

Administrative continuity is one important reason why the administration
has maintained a relatively high standard. Corruption and mismanagement
are not as serious problems in Botswana as in many other African
countries. The administration has expanded. Both at the district level and
at the central level the number of administrative units has increased and so
has the number of governmental employees. In 1968, central and local
government employed 6975 persons, in 1980, 23 500° (Peat 1984: 193).

? These numbers do not include employment in education and community and social

services, which increased from approximately 2 600 in the early sixties to approximately
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The administration has also grown more complex with an increasing
number of specialized units, as demonstrated in our analysis of MOA’s
planning of ARAP.

Financial conservatism is still a characteristic of budgetary policies.
During the years following independence governmental revenues were still
very small and British financial assistance was necessary to balance the
budget. Later mineral revenues increased decisively but this has not led to
uncontrolled expenditure. Botswana is now in a good financial position.
One MFDP (Ministry of Finance and Development Planning) civil servant
expressed the view that financing programmes is not the largest problem
any more. Rather, the problem is the lack of implementation capacity.
MFDP has been frequently criticized for the strict principle of keeping
expenditure low and allowing exchange reserves to build up. However these
reserves give Botswana a freedom of action which is important, especially
when faced with market fluctuations for minerals, notably diamonds.

The administration is structured with the Ministry of Finance and
Development Planning as the highest ranking ministry. It is referred to as
the senior ministry, with a coordinating responsibility and control of
governmental expenditure and planning. The other ministries are often
referred to as line ministries. All their projects and investments have to be
accepted by MFDP. Normally, this is done as part of the planning process
of the National Development Plans (NDPs). The district administration is
under the supervision of Ministry of Local Government and Lands
(MLGL).

Detailed data are not available on the various professions in the
administration. But an outstanding feature is the dominance of economist.
In every ministry there is a planning unit that coordinates and controls all
the ministry’s projects. These planning units in most cases consist of
economists in positions as Planning Officers. They are hired and trained by
the MFDP, which regulates promotions too. MFDP determines working
procedures and professional standards for Planning Officers in voluminous
manuals. Planning Officers from all ministries meet regularly for
conferences, as the planning cadres. It is likely that this corps of economists
under the control of MFDP greatly strengthens MFDP’s control over
policies. It secures the prominence of MFDP premises and objectives at the
early stages of project planning. MOA is an exception as their Planning
Officers are outside this system. MFDP’s control in agricultural policies
might thus be more fragile.

10 000 in 1980 (Peat 1984; 193).
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MFDP coordinates the planning system. Every fifth year a plan for
investments is made, and a mid-term review of the plan is undertaken.
MFDP gives both a financial framework for the line ministries and policy
guidelines for the forthcoming plan period. Line ministries make proposals
for projects in their sector for the plan period and present them to MFDP.
All projects in the plan have to be accepted by MFDP, and this is the
power that makes the MFDP coordinating efforts real. Thus, the NDP
presents all projects to be implemented in the period and how they are
related to policy objectives. The appraisals of projects made in MFDP
include many aspects — for instance how they fit policy guidelines, how
viable they are and whether they are financially sound. The effectiveness
of MFDP’s control through NDP is more difficult to assess. But for the line
ministries, acceptance for a project in the plan, or inclusion of extra
projects during the plan period is in most cases necessary in order to get
projects funded and implemented.

3.5 Post-colonial development strategy

When the BDP regime established itself, it did not have a well developed
political platform and it did not impose drastic policy reforms of any kind.
It was left to the administrative leadership not only to design specific policy
means, but also to develop a modernization strategy and the policy
objectives to fulfil this overall strategy. This was done in a way
characterized by Gunderson (1970) as a continuation of the colonial policy,
a policy that maintained the stratification of society, leaving the poor rural
majority outside the developmental process. Here some general aspects of
post-colonial policy will be outlined, while a more detailed examination of
agricultural policy will be presented in chapter 4.

The Government’s direct engagement in productive activities has been
low, the policy has been to improve services and infrastructure and to
encourage private enterprise. Both Socialism and Marxism have been
explicitly turned down as ideological guidelines (Polhemus 1983). In the
policy paper “National Policy On Economic Opportunities” (GOB 1982)
approved by the National Assembly, it is stressed that good results have
been achieved in developing infrastructure and social services, and that
within this framework, people themselves must be responsible for the
utilization of available resources to improve their living conditions. The
Government’s role is defined as one of giving “support to the private
sector” (GOB 1982: 6).

The emphasis placed on planning in the governmental sector do not
imply a direct government engagement in the development of the
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production, but are limited to the planning of government’s use of
resources. Private enterprise is encouraged, and the state has not tried any
active, governmental industrialization. Likewise, parastatals play a relatively
minor role. The principle underlying this restricted governmental role in the
development process is a belief in the market forces and in private
initiative. This, it is anticipated, will lead to the diversifying and further
growth of the economy. The government’s task is to provide infrastructure
in a wide sense for private enterprise. This careful attitude to public
responsibility and public spending is commonly known as financial
conservatism in Botswana. One of its roots many argue, is the rather
extreme policy of Protectorate self-financing, maintained by the British
colonizers for many years. In a poor protectorate this led to rather careful
attitudes on public spending, attitudes that change only slowly.

At independence, Botswana was dependent on British grants to balance
its very limited budget. The later strength of public finances is mainly
based on mineral revenues. The potential for mineral exploitation required
heavy investment in infrastructure, and the Government took on heavy
costs, which left other sectors largely unattended to. This was justified by
the potential for later investments if the mineral sector could be developed
quickly and provide public revenue.

As public finances improved in the late seventies and eighties, based on
mineral revenues and beef export from large scale cattle industry, the
strategy for development was to invest in infrastructure, communication,
education, and health services reaching also the poor. The progress made
in these areas has been impressive, but development programmes have been
carried out carefully, the Government always taking care not to overextend
its obligations.

Even if public finances are strong, and welfare infrastructure relatively
well developed, the poverty problems have remained severe. Employment
for an increasing work force is a major problem, and in the latest NDPs,
stronger emphasis is laid on the development of productive activity
signalling a more active public policy towards this goal. The objective is
embedded in the concept of economic diversification. And some modern
sectors have expanded, especially construction and retail trade, but when
considering the magnitude of the poverty problems, the diversification is
simply not sufficient.

This is not to argue that a policy could realistically be conceived of that
would remove poverty problems quickly. But it remains a fact that it is
rather unclear how the rural poor in the rural areas can be employed outside
agriculture. Industrialization is a problematic option because of the
proximity to South Africa (see section 3.6).
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The main trends in agricultural policy to be further outlined in chapter
4 are that resources were allocated to the strongest and commercially viable
agricultural enterprises. This includes large scale livestock production and
the very small number of commercial freehold farms. Agricultural extension
services, credit and veterinary services have been open for all, but very few
farmers have used these means to improve production, and agriculture is
best described as stagnant in a labour reserve structure.

3.6 External relations of dependence

Botswana is in many respects a dependent country. It is dependent on South
Africa, on the world market for its few export commodities and on donors.
The dependence on South Africa is many-sided. Exports and imports are
dependent on transport through South Africa. Moreover, South African
companies are important in the mining sector. South Africa’s powerful
position in the diamond markets is well known. Imported goods mainly
come from South Africa. Furthermore, a large number of Batswana are
dependent on employment in South Africa. The number of migrant workers
in South Africa has stayed around 20 000 (Peat 1984: 193). However, when
we consider the increase in the total labour force, the relative importance
has decreased, but is still large. The military power of South Africa is a
threat especially as South Africa has proved willing to use it also in
Botswana.'’

Botswana has expressed clear criticism of South African apartheid and
is a Front Line state. But the power structures of the region and Botswana’s
dependence on South Africa have necessitated a rather careful line on these
issues.

Dependence on South Africa is of course a very heavily felt problem, and
Botswana was among the initiators of the South African Development
Coordinating Conference (SADCC) which has an objective to reduce
economic dependence on South Africa. Botswana’s inability to impose
economic sanctions against South Africa illustrates its dependence.
Botswana is a member of the South African Customs Union (SACU),
where the Republic of South Africa is the strongest economic power. The
member states have no customs barriers between them, and customs from
imports to the SACU area are divided among the members according to an
agreed allocation key. The incomes from SACU are still important for

19 On some occasions, South African military forces have extended their actions into
Botswana territory.
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Botswana even if mineral revenues have lessened the dependence. The
SACU agreement means that in practice, Botswana is included in the home
market of South African industry.'' SACU leaves limited options for
Botswana to build up a diversified industry for the home market protected
by tariffs. In addition comes the problem that the Botswana market is so
limited, that a Botswana producer of industrial goods will often need a very
large share of the market in Botswana to make a viable profit. This is one
main obstacle to economic diversification.

Botswana’s two main export articles are beef and diamonds. Beef export
is based on an agreement with the European Community. The agreement
gives Botswana higher prices than the world market would give. But it
makes Botswana dependent on the EEC. The other export commodity is
diamonds. The market prices fluctuate and the influence of South African
companies on Botswana’s diamond production and export is significant.
Also other minerals and soda ash are exported, but this does not change the
basic dependence on beef and diamond exports which are the corner stones
of Botswana’s economy.

Donors are heavily engaged in Botswana. Their financial and manpower
resources make up a significant share of the total resource pool for
development efforts. NORAD has been engaged since 1972, and part of the
background for NORAD’s engagement is the will to support a country
under pressure from South Africa, especially as Botswana is also a
democratic and non-discriminatory country.'? Another reason for the large
donor engagement in Botswana is of course the poverty in the rural areas,
and perhaps even more important: the well administered projects. Most

donors find it easy to cooperate with Botswana authorities and donors have
~ less problems in Botswana than in many other countries. NORAD’s
experiences in cooperating with Botswana authorities are good in most
sectors.

3.7 The agricultural sector

Botswana is a relatively rich country, measured in GNP per capita. In the
early eighties, this measure reached approximately US$ 1000 (Granberg and
Parkinson 1988). A basic problem is that wealth and economic growth is

1 Anyone who has been in shops and supermarkets in Gaborone and noted where products
are made will have seen this.

12 The flag of Botswana is designed to symbolize the peaceful coexistence of a black
majority and a white minority (Tlou and Campbell 1980).
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limited to the modern sectors of the economy, dominated by government
and the mining sector. In 1982/83, 47 per cent of Real Output came from
mining (Pygard et al. 1986). Government and mining are sectors which
cannot employ sufficiently large proportions of the population (Isaksen
1982). Even if a significant number of Batswana still work in South
African mines, the number has decreased and the relative importance of this
employment is declining.

The concept of dualism refers to the relationship between the traditional
and the modern sector of the economy in under-developed countries like
Botswana, pointing to the lack of structural links between the two sectors.
In as far as such links are weak, the growth in the modern economy does
not spread to the economy as a whole. In the case of Botswana this variant
of the dualism thesis is not a very appropriate description. Botswana’s
traditional sector is not self-sustainable like this, on the contrary, it was
gradually restructured to become a dependent labour reserve, and is
increasingly undermined by the scarcity of jobs. Most rural dwellers seek
employment in the modern sector of Botswana or in South Africa, as a
component in a combined strategy for making a living.

Approximately 80 per cent of the population, or 130 000 households live
in the rural areas (Jygard et al. 1986). The main productive activity there
is agriculture, even if a large proportion is not engaged in agriculture at any
significant level. An estimated 70 000 households are engaged in
agriculture. Among the rural dwellers, a large proportion is very poor. In
1974, 45 per cent of the population was under the Poverty Datum Line,
P679. In 1987, when the Poverty Datum Line was estimated to be P1937,
70 per cent were below it in a typical large village as Mahalapye (Granberg
and Parkinson 1988: 65).

3.7.1 Rural households

The production unit in traditional agriculture is the household. Household
multi-activity strategies are reflected in common division of work in rural
households. Cattle is a men’s domain and most of the work related to cattle
is done by them. The males are also those engaged in migrant labour.
Women look after the children and are often occupied in some crafts or
brewing. As regards arable production, women and children do an estimated
74% of the crop related work. The men do most of the work only in
destumping, land clearing, ploughing and planting (NORAD 1989).
Otherwise, the male head of the household works far away, or tends the
cattle.
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Those worst off in this structure are female headed households. In
general, a female headed household is left without the contribution of
money and labour from a grown-up male working in South Africa, in
Botswana’s urban centres or at the farm. Some of these women are married,
but many husbands spend what they earn on their own pleasure and in
practice, the family has to be taken care of by the female.

The problem they face is mainly lack of labour, both to seek employment
outside the farm, and to work on the household’s fields. Which reduces
cash incomes and self-sufficiency in basic food. The absence of cash
incomes from migrant labour will prevent investments in cattle, which has
negative impacts on arable farming capacity. Apart from this, the general
discrimination of women in society and lack of governmental support for
women in particular is a problem.

Approximately one-third of the rural farming households are female
headed. However, due to increasing poverty and social changes, the
traditional family structures are breaking apart. In practice, this means that
some households that might look as a solid unit are not so. First, it is a
problem that not all migrant workers spend their money on household
purposes, but consume most of it instead. Another problem, seen from the
household’s point of view, is that increasingly, the children in families are
unwilling to remain controlled by the household. Their labour and incomes
are to a lesser extent controlled by the head of the household, and this has
as a consequence that more than the 30 per cent are in reality in a similar
difficult situation.

3.7.2 Arable farming

Due to inadequate rainfall and poor soils, productivity is low within all
types of farming systems, when compared to similar systems under better
natural conditions (MOA 1991). The key problem for arable development
in Botswana, however is that arable farming is less productive than both
livestock and urban employment (Opschoor 1983: 161; Jygard et al. 1986:
18; Arntzen and Veenendaal 1986: 77). It is thus rational for farmers to
spend labour and resources on livestock, migrant employment (which
necessitates investment in education for the children) (Solway 1986), crafts,
and seasonal labour for wealthy farmers. Arable farming has a lower
priority when the household decides how to spend resources and labour.
This tendency is accelerated by the fact that arable farming is also more
risky than livestock, employment, crafts and smallstock. All these activities
are vulnerable to inadequate rainfall, at least if it develops into a real
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drought, but arable farming is very vulnerable to even small variations in
rainfall.

Farmers therefore keep investments and labour input in arable farming
very low. At a very minimum, arable farming can be operated by the
households’ women and children without much investment in implements
and input factors (NORAD 1989). Many farmers limit arable farming to
this, some farmers provide some implements or fertilizers to get more out
of the labour of women and children, but normally the resources that tools
and other input would cost are best spent for other purposes (Opschoor
1983; Vierich and Shepperd 1980).

Due to poor soils, and low-productive methods and few mechanical
implements, yields per hectare is low. At the same time, the hectarage that
can be managed by the household’s women and children is limited, and the
hectarage they can handle is too small to produce a surplus. The average
field size of 4,5 hectares sounds huge, but it does not produce much in
Botswana’s traditional agriculture. Still, it is the limit of what can be
managed in small scale farming (Opschoor 1983: 160).

Production volumes are consequently extremely low. According to
Dygard (1986: 10-11), the average farmer has to increase the arable
production sixfold in order to meet the household’s own subsistence needs.
In short, no farmer in the traditional rainfed arable agriculture in Botswana
makes a secure living based solely on crops.”

Rather, arable farming has been and still is only one component in the
households’ multi-activity strategies. The other components most often
included in the strategy are cattle, smallstock,”” migrant employment,
informal seasonal employment, crafts and brewing, and also various work
for food arrangements (Vierich and Shepperd 1981). The increasing poverty
problems in rural Botswana do not principally stem from arable
deterioration, but from a shortage of the other components needed for a
multi-activity strategy. As mentioned above, the importance of migrant
labour to South Africa is decreasing both in absolute and proportional
numbers, and too few jobs are established in the other sectors of the
economy. Cattle production is difficult to engage in for those who have no

13 Traditional rainfed farming denotes farming on communal lands, which means most of
the arable farming households. There are only 2-300 freehold farms, and some floodplain
farms (molapo farming).

4 Smallstock is predominantly for subsistence needs. The smallstock animals sold to the
BMC, the main buyer of animals for sale, make up a very small proportion of the
national smallstock herd (MFDP 1985:177).
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animals or other income generating activities, facilitating livestock
investments.

Arable farmers producing crops are of mainly three kinds. One group
invests very little in arable farming because except for their own labour
they have very little to invest in any case. In these households, that are
often female headed, labour is also scarce as there is no male labour
available. The crop production in this group is non-existent or marginal.
This is the group which occasionally drops out of agriculture, and survives
on government food hand-outs and “work for food” arrangements. Crop
production is often more costly for the poorest households; if they have to
hire draft power this is a cost that cattle holding farmers avoid (Opschoor
1983: 168)."

Critical for crop production is the availability of draft power for timely
ploughing. Some wealthy farmers have tractors, but for most farmers, teams
of cattle are the draft power. Vierich and Shepperd argued (1980) that, for
their sample, access to draft power was, besides rain, the main determinant
for the decision to plough. Eskeli (1989) reported that in his sample, the
main reason for farmers not ploughing was lack of draft power. The critical
herd size for the farmer to be able to plough with his own resources is at
least 20 animals, maybe as much as 40 (Vierich and Shepperd 1980). In
herds of this size there will be enough oxen to form a span of 6-8 oxen
(Vierich and Shepperd 1980; Qygard 1986). Some farmers with smaller
herds have to borrow animals, or use some cows; such work reduces their
value, and might cause loss of calves. Those who are able to plough for
themselves have got the advantage of being able to plough immediately
when there is some rainfall. This is critical, and influences the harvest
greatly.'® In their sample, Vierich and Shepperd (1980) found only 15%
able to plough with their own draft power."” For those with insufficient
draft power, alternatives have been available, where other farmers lend
them draft power, against payment or labour or other favours. This reduces
the chances for timely ploughing. Solway (1986) reports that it is an
increasing problem that farmers having a commercial, large scale cattle
production are unwilling to lend out their cattle as this reduces the market

15 Cattle owners do have some costs of using their own animals, if these have to be
brought from far-away cattle posts, but the difference probably remains.

16 Observations in Botswana during field work illustrated this. Two neighbouring fields
showed a very marked difference in growth. One had been ploughed at the right time,
the other not.

17 These numbers vary in different sources. But it seems clear that a majority of farmers
are not able to plough independently.
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value. The poor farmers, who have to rely on draft power from other
sources, get higher costs. Jygard also notes that being without cattle is
increasingly problematic for arable production as cattle owners become
more reluctant to lend out their cattle (1986: 7). In short, the stronger the
household’s economic basis is, the better are the possibilities to engage in
crop production. The poor farmers who are unable to establish themselves
in livestock are as a consequence also unable to support any crop
production of significance.

The second group are those who have some amount of resources and
labour. But systematically, labour and resources are spent for other
purposes. Cattle, education, and crafts are less risky, and more profitable
investments. Off-farm employment gives a better and to some extent less
drought prone income than self-employment on the households’ fields.
Money that could be invested in implements, fertilizers and improved seeds
are better spent in livestock or education. Thus only the very minimum of
labour that is left in the household, i.e. women and children, is available for
arable farming, and only a minimum of resources are spent for the purpose
of rationalizing this use of labour (Vierich and Shepperd 1980; Jygard et
al. 1986).

Even slight improvements in methods or in field size would require more
labour, and often also investments as well. It is not rational for farmers to
do that.

The term medium scale farmer does not denote a very high standard of
living. They are also generally poor, but better off than the first group.

The third group is very small; Jygard estimates them to be 4.7 percent
of the farming households. They cultivate with improved methods, and they
do so on large fields, 10 hectares and more. They are also cattle holders
with large herds, and have thus access to draft power, even perhaps tractors.
Investments in technical equipment is thus possible for this group.

This group produces crops with a higher productivity because improved
methods are combined with large scale economic benefits. In Botswana’s
semi-arid climate, only production on large scale combined with method
improvements is productive enough to compete for resources with livestock
and employment (Duggan 1983: 124-126). Qygard et al. present data that
seem to support Duggan’s point, even if statistics like this should be used
with caution. Pygard’s data show that productivity makes a sudden jump
when field sizes pass 10 hectares. Holdings of 1 hectare make up 2.3
percent of the national cultivated area, and 2.1 per cent of the national
production. A similar pattern is evidenced for holdings of 1-2 hectares, and
so on, up to 6-10 hectares. When the 10 hectare limit is passed, these
holdings make up 27 percent of area cultivated, but produce 42 percent of
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total harvest. It is only when holdings exceed 10 hectares that productivity
makes a jump (Jygard et al. 1986: 10).

For any farming household, investments in arable farming are limited to
the amount of resources and labour that can be risked. Wealthier
households can thus risk a larger absolute amount of resources, if they find
it worthwhile to invest beyond a way to use casual household labour. The
amount of resources that can be risked by wealthy farmers is large enough
to pass the threshold of economies of scale. The amount of resources
needed is substantial, because in order to operate 10 hectares or more,
household labour is insufficient. Labour has to be hired, production has to
be mechanized, and the draft power constraint has to be overcome. In
addition there are the costs of fertilizers, fencing, and seeds. Only wealthy
farmers fulfil these requirements.

The poor Batswana thus comprise the rural households who have been
unable to build a multi-activity strategy. And the modernization strategy in
Botswana, no matter how successful it has been on many points, has left
the poor peasantry behind in stagnation.

The distribution of resources is very skewed, and the key variable
determining distribution of resources and wealth is cattle ownership. First,
the cattle holding households are able to maintain a higher level of arable
production. Second, cattle holding and employment correlate. The incomes
from wage employment are often used to build up a herd, while the
children of cattle-holding households have better chances to get higher
education and thus the jobs in the formal sector. A pattern of cumulative
opportunities is evident, and cattle ownership is the key factor.

A small proportion of farmers own about half the national cattle herd, 5
percent of the farmers have 34 percent of the national herd. The numbers
vary with different authors, but the picture is clear. A large minority does
not have cattle at all. 30 percent of farming households and 45 percent of
the rural population do not have cattle at all. Of those who have cattle, 50
percent have under 20 animals, 25 percent have between 20 and 40
animals."®

3.7.3 Drought

In normal years, rainfall is low and unstable, and for periods there are
regular droughts. They last from one year and up to 4 or 5 years, and may

18 These numbers are from Oygard (1986) and Selolwane (1986) Other sources might have
slightly different figures, but the main tendencies is the same.

48




hit the whole country or only a few districts. In the early sixties there was
a long lasting drought. A new long lasting drought struck in 1981/82, and
lasted until the 1987/88 season when there were good rains again. In
addition come the shorter and more local ones. Droughts are a factor to be
reckoned with; it is not an extraordinary occurrence which may now and
then interfere in a normal, non-drought situation. According to Holm there
is drought of some kind in 7 out of 10 years, of which three are regarded
as severe (1985: 464). There are few years in which all the agricultural
areas in Botswana have adequate measures of rainfall. As noted above,
crops are most immediately hit by a drought. In addition, sources of income
in the traditional economy, mainly utilized by the poor are also hit very
quickly. Drought may affect employment for better-off farmers, and
gathering of veld products. The better-off farmers, who are those holding
cattle and with access to stable formal employment, are better able to cope
with the effects of a drought.

Employment outside agriculture is not vulnerable to drought. Livestock
is hit severely only when the drought lasts for more than one year. The
effects of a drought are first seen in the deterioration of the crowded
communal grazing lands used by both large cattle owners and small ones.
Large cattle owners often have access to privately owned boreholes in areas
where this is a prerequisite for keeping cattle there, and in these areas
grazing resources last longer in an acceptable condition.

However, when a drought lasts long, all cattle holders are hit, they have
to sell cattle to compensate for lost crops, and they lose animals that die
under drought conditions. This is more critical for households with a small
number of cattle. The off-take from a large herd does not reduce its
rebuilding capacity below critical thresholds, but equally important, the off-
take from a small herd means that the owner can no longer plough
independently. This leads to increased ploughing costs and/or less timely
ploughing when rain finally comes. Thus, droughts hit the poor hardest and
quickest, and tend to pull down again some households on their way to
establishing a more solid and diversified basis for an existence.

3.8 Summary

Resources are marginal and unreliable for arable agriculture. Large grazing
lands are the most important resource in Botswana’s agriculture in general.
Arable farming is risky, its productivity low compared to other types of
activities.

Various groups relate differently to this. Most farmers spend some
resources and labour on arable farming to cover more or less of the
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household’s subsistence needs. This makes crop production an integral part
of a multi-activity strategy to make a living under harsh climatic conditions.
The poor farmers are often those dependent on arable farming alone, with
small opportunities to combine arable farming with other activities.

The development of this structure has been a long term process, and the
post colonial modernization policy has not fundamentally changed this
major poverty creating problem.

The rural population has not been politically mobilized except at election
time, and has not been able to articulate demands and grievances, even if
modernization policy has been allowed to develop in such way that the
rural poor do not really benefit.

However, increasingly, this uneven development has become a major
political problem; the ARAP programme should be regarded as the Ministry
of Agriculture’s response to demands for a better policy. This leads to the
next chapter, the initiation and planning of ARAP.
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4. The Ministry of Agriculture,
professional approaches and the
elaboration of ARAP"

4.1 Introduction

As has bee