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Batswana, Motswana, Setswana

Cattlepost

Communal land or area

- Compound locality

Domestic water use and
domestic water points

Hardveld and sandveld

Headman or wardhead ("chief")

kgotla (pl., makgotla)

Lands

GLOSSARY OF TERMS

il

The citizens of Botswana are called Batswana
(sing., Motswana), while the language and culture
are called Setswana. .

The area in which a person grazes or kraals (pens)
his/her livestock.

Tribal land (see below) which is considered to be
communally-held, since individual tribespeople
cannot own such land on a freehold basis.
"Communal areas" in eastern Botswana are
typically the lands, cattleposts and small villages
outside the large "urbanized" villages.

Set of localities--village, lands and cattleposts—
among which members of a household move
according to the agricultural and herding cycle.

For human drinking and household consumption
purposes.

Roughly two-thirds of Botswana is considered
sandveld and is known as Kgalagadi sands, or
formerly as the Kalahari Desert. The remaining
eastern third of the country is collectively
described as the hardveld, though it consists of
ecologically distinct subzones. Typically, the
hardveld has better soils and rainfall and
accommodates much of the country's human and
livestock populations as well as its major crop
production.

Often the hereditary leader of a small village or
head of a ward in a larger village. Traditionally
he owes allegiance to the paramount chief of his
tribe. Some are presently paid by government,
though a number of unofficial headmen exist
throughout the country.

In common usage, a public assembly place for
meetings or court proceedings. Typically located
in and identified with a village or ward of a
village. Also may mean the group of people
assembling at such a meeting- place.
Traditionally, kgotla meetings were open to all
villagers and were called by the village headman
or paramount chief to assess public opinion on a
given matter.

A person's cultivation plot(s) or the area in which
people have their arable fields,
xiv ‘



Locality

lolwapa (pl., malwapa)

LsU

mafisa

pula, thebe

Syndicates

Tribal land

Tribes.

Veld

Village

An area in which certain production and/or
consumption activities as well as temporary

.and/or permanent residence are centered.

Generally referred to as a spatial concept with
usually some  obvious physical feature
distinguishing it from other localities, but the
activities associated with it give it significance to
people who have rights to use its resources (or
who are excluded from it.)

A household's homestead; often the enclosed
-compound with a courtyard and huts where some
household members are domiciled. '

A livestock unit, roughly equivalent to 450-500 kg
in weight.

A system under which one person manages live-
stock belonging to another, thereby obtaining
benefits such as draft power, milk or calves.

Currency of Botswana. 100 thebe equal one pula.
At the time of the Survey P1 = U.S. $1.26 (it is
currently = U.S. $1.05).

In certain tribal areas, groups which run water
points, especially boreholes.

Statutorily the land under the allocative and
adjudicative control of a district land board which
holds tribal land "in trust" for the tribe. Roughly
70 percent of Botswana is tribal land.

A set of ethnic groupings, many of which (e.g.
Bangwaketse, Barolong, Bakgatla) are recognized
as "tribes" in the laws of Botswana.

Grassland with scattered shrubs and trees often
serving as rangeland. - '

Traditionally where a rural person lives when he
or she is not at the lands cultivating or at the
cattlepost herding.

The Republic of Botswana, formerly the Bechuanaland Protectorate, became
independent of the British in 1966, The nation, having about one million citizens in a
country roughly the size of Kenya, is a multi-party state, with a president, parliament,

and a ministerial cabinet system.

The ruling party is the Botswana Democratic Party,

founded and led by Sir Seretse Khama until his death in 1980. The President of

Botswana is Dr. Q.K.J. Masire.
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returns from the 1981 Census, Botswana has slightly less than one million resident
citizens, at least 75 percent of whom live outside urban areas. The citizens of the
6ountry are called Batswana (sing., Motswana).z While minerals such as diamonds and
copper have recently played an important role in the national economy, cattle and crops
remain the principal sources of food, sustenance, prestige and wealth in the rural
economy.

There are a number of ways in which land use is commonly described in Botswana
and it is not possible for a study of water utilization on that land to avoid using these
(often imprecise) distinctions. Phrased in such terms, this monograph studies water use

and management in the communal areas of tribal land located in the eastern region of

the country which is called the hardveld. Figure I-2 represents these conventional land
use divisions.

The first-level distinction is a broad ecological one. While there are a number of
classification schemes for categorizing Botswana's ecological zones, the most common
one is that of the western sandveld and the eastern hardveld, plus the comparatively

well-watered Okavango Delta/Chobe River region in the north of the country. It is said

that the Okavango Delta covers some 16,000 square kilometers, or épproximately three
percent of the surface area of the country (Colclough and McCarthy, 1980: 3). Roughly
two-thirds of Botswana's land surface is covered by Kgalagadi sand deposits within the
area west of the dashed line in Figure I-1. This region is commonly called the
"sandvel&," or formerly, the Kalahari Desert. Large portions of the sandveld are gently |
undulating savanna with lower cattle stocking rates and greater wildlife densities than
found in much of the "hardveld," the area falling east of the dashed line in Figure I-1.

The sandveld's lower average rainfall levels, combined with its typically poorer
soils, have a clear effect on demographic and settlement patterns. It is estimated that
some 80 percent of the country's people, 50 percent of its cattle, and much, if not most,
of its major crop production are located in the hardveld. Nonetheless, areas of
cultivation do exist in the sandveld and there are some areas of very poor soils and
vegetation in the hardveld. Given the highly localized nature of rainfall over much of
Botswana, it is also possible to find a well-watered locality in the sandveld and a
drought-stricken area in the hardveld at the same time.

As of 1980, less than one-tenth of one percent of the country's surface is
considered to be urban and mining, 23 percent is state land (m'ainly national parks and

game reserves), six percent freehold, with the remaining 71 percent being tribal land in

2

Most underlined terms are defined in the Glossary on pages xvii-xviii,



Figure I-2 Conventional Breakdown of Primary Land Categorics in Botswans
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the rural areas (Bailey, 1982: 84). No precise figures exist on how much of the rural
eastern hardveld is tribal land, but it is clearly the majority. Tribal land is statutorily .
defined as land under the allocative and adjudicative control of various district and sub-
district land boards. Even though there may be a legal sense in which tribal land is
"owned" by the respective land boards, it is considered to be communally-held since no
tribesperson can own such land on a freehold basis.

While tribal land is considered to be communally—held; the term "communal areas"
often has a more specific meaning. These areas encompass small villages, cultivated
lands (referred to usually simply as "lands") and cattleposts on tribal land, all of which
fall outside the areas of large, "urbanized" villages (often the district capitals).3 The
term "lands" denotes both the fields cultivated by farming households and the general
area where these fields are found. Similarly, "cattleposts” is commonly taken to mean
both where cattle are kraaled (penned) and the grazing area around these kraals
(Schaperé, 1938: 8). According to one estimate, less than 2.5 percent of the land in
Botswana is under "arable use" (Bailey, 1982: 84), while another estimate, based largely
on 1970s air photography, regards less than 1.5 percent of the country as tribal land
under recent cultivation (Rigby, 1980: 10). Most of the country is available for some
kind of grazing should water be available there. ‘

It is very difficult to describe in numbers the study area covered by this
" - monograph, but the following seem reasonable estimates: at the time of the survey the
eastern communal areas probably contained 20 percent of the country's land, over 60
percent of its human population and 40 percent of its cattle numbers, along with much
of its major crop production during the last half of the 1970s. _

The Special Role of Seasonality in Defining Small Villages, Lands and

Cattlegosts-4 Understanding the rural household water use system described in Chapter

O requires much more detailed consideration of what are the characteristics
' distinguishing small villages, lands and cattleposts of the eastern communal areas.
Each of these communal localities has it own resource base and associated set of socio-

economic activities, which are usually highly seasonal in nature. As will be seen, the

3Water use in these few large "agro-towns," as some have called them, is
considered to be atypical of that found in the rest of the countryside. It should be-
noted that the sandveld also has tribal land and communal areas incorporating small
villages, lands and cattleposts (Figure I-2). These areas, as well as the Okavango
Delta/Chobe River region, fall outside the scope of this study.

4Supporting research and survey evidence for the major points made here about
the seasonal agricultural calendar in eastern Botswana are detailed in Appendix 1.
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conjunction - of locality and season determines the agricultural calendar which
profoundly affects how a Motswana uses water in the countryside.

It is tempting to describe seasonality solely in terms of wet and dry seasons. Yet
there is another type of season which, although related to the wet and dry rainfall
cycles, is somewhat different and influences rural behavior directly. This is the shift of
household members to the lands for farming purposes during the rains. The éroppi_ng
season, in féct, spans portions of both the wet and dry seasons, and household members
return to the village after harvest, i.e., around the middle of the dry season. We will
begin with the start of the wet season, which marks the start of the cropping season,
and thereafter, discuss how cropping and residence patterns interact with'the rainfall
cycle. _

Some preliminarjr observations are in order. The vast majority of rural households
--around 75 percent or more—plow in a good rainfall year. Considerably fewer
households actually own cattle or have sufficient livestock such as donkeys to have
their own draft team of 6 to 8 animals, so hiring or borrowing plow teams is fairly
common (Bailey, 1982). Typically, a seed mixture containing mostly sorghum, but
including rha.ize, millet, legumes or cucurbits, is broadcast and plowed under using a
moldboard plow. Weeding usually takes place once during the cropping season and
birdscaﬁng is required where sorghum is grown. Improved cultivation techniques, such
as row planting and "autumn" or "spring" plowing (after harvest and before the next
rains), although recommended by the Ministry of Agriculture, are rarely practiced.

Average annual rainfall in eastern Botswana ranges between 350-500 mm, though -
as in most of Botswana, its amount and distribution are highly variable. Long-run
averages at selected meteorological stations indicate that most of the rainfall occurs
between October and April, such that the rainy season is usually between November and
March, a period coinciding with the hot summer months. There is enough variability of
rainfall, however, that a crop failure is probable one out of every four or five years in

‘many areas in eastern Botswana (Vierich and Sheppard, 1980: 3; McGowan and
Associates, 1979).

Reports from the lands that the first rains have fallen is a signal for villagers to
begin moving to their fields. Since it long has been and still often remains the case that
a village and its lands are not contiguous (Schapera, 1938: 11), it is common to see ox-
drawn carts loaded with people and their chattel slowly making their way to their lands

residences during this time.5 The whole household does not necessarily move, however.

: 5_A number of smaller villages do have lands areas adjacent to them, but even here

the distance between the household dwelling in the village and its fields at these lands

means for many people more than a day's travel to and back, thereby necessitating a
separate dwelling at the lands, :
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Some children might remain at school in the village, while other family membérs

continue working full-time or on contract in the mines, towns and large farms of

Botswana and Azania. On the other hand, an increasing number of households or their.

members have chosen to live permanently at their lands, often in order to tend their

livestock more closely. In fact, many households keep their livestock permanently at

the lands rather than take them back to the village after harvest (Bailey, 1980: 9ff).

Still, the predominant residential pattern in the eastern communal areas is to have
separate lands and village homes, with at least some household members having
seasonal residence at the lands.

The start of the wet season and of the cropping season are not identical. A large
number of households do not plow with the first rains, but remain in the village a bit
longer before moving to the fields. That is, should the rains begin in October or
November, one would likely find many households starting to plow only in DecemBer or
later. A common explanation for "late" plowing is the household's lack of timely access
to draft power. While this is indeed a contributing factor, perhaps half or more of those
households who do own cattle or have draft animals also plow in December or 1ater.6
Additional factors which make for late plowing are, inter alia, the fact that many
farmers wait to see if the early’rains continue; some soils remain hard and difficult to
plow even after the first rains, when draft oxen are also typically in poor condition (a
factor which may account for some of the large draft teams found in Botswana); and a
number of farming households do not want to move to the lands until they are assured
of a ready and convenient supply of water there from surface sources for their livestock
and domestic purposes,

Convenient, nearby water supplies are in great demand at the beginning of the
. cropping season since arable agriculture requires substantially greater labor inputs than
the herding activities that occur there after harvest and during the rest of the year.
Also, livestock work increases in the cropping season not simply because draft 'tea_.ms
have to be assembled for plowing purposes, but for a variety of other reasons as well,
Animals which are used during the day often have to be left to graze during the night,
so herding them together the next day is more difficult. The multiplicaitioﬁ of wet
season puddles and small ephemeral water sources in this season.allows livestock to
graze and water in a more dispersed fashion. At all times, growing crops have to be
protected from straying livestock. Herding, as with livestock work in general, it should

be noted is largely a male occupation.

‘6Moreover, some of the livestock-holding household members who move early to
the lands may be doing so for reasons other than timely plowing, e.g., assisting in
calving which peaks in November for a number of eastern communal areas.
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For many Batswana, plowing is at the heart of the cropping season; in fact, the
Setswana phraée for farming derives from the term "to plow" (Alverson_, 1978b: 129).
Certainly, the end of the plowing operation signals the end of one major part of the
agricultural calendar. Traditionally, adult males have undertaken plowing operations
(though not exclusively today).7 It is still common to find a number of men migrating
out of the lands just after plowing, taking up employment in the Azanian mines under
contracts typically beginning in January and February (Kerven, 1979b). The next stages
in the cropping season include weeding, birdscaring and harvesting which are largely,
buf not exclusively, female occupations. This period of cultivation is the busiest time
of year for most farmers, a fact which is reflected in their increaged demand for
convenient, nearby water supplies during this time as well.8

For some households a contributing factor explaining the demand for more
convenient water points at the lands may be that this period before harvest is also
likely to include food and nutritional shortfalls. The effects of seasonal hunger and
illness, particularly on the availability and productivity of agricultural labor, have not
been systematically studied in Botswana and the existing evidence is sugg’estiire at best.
One study has stated that diarrhoeal diseases peak during the hot rainy sumnmer months
of January and February and that these diseases contribute to dehydration and weight
loss in rural areas. Another study found that the number of well-nourished children
decreased in the month before harvest time. Perhaps another reason for poor nutrition .
at the lands is that some, though by no means all, households there cut back domestic
mamtena.nce activities in order to meet the addltmnal labor demand of the cropping
season.

The food and health plight of households at the lands may be eased somewhat by
several factors: (1) since calving peaks in November, milk is more readily available for
several months thereafter; (2) gathering wild veld foods increases during the wet
season; and (3) one of the benefits of the mixed cropping that the Batswana practice is
the. early harvesting of maize and cucurbits. Finally, it should be noted that the
condition of cattle typically improves by the end of the wet season and the beginning of

the dry season. This is in part a function of the reduced demands made on oxen and .-

7Perhaps a quarter or more of the rural households in Botswana are headed by.
females (Fortmann, 1981).

8A1though a number of outside observers have debated whether or not there is a
shortage of agricultural labor in the countryside at this tune, numerous questionnaire
surveys confirm the fact that many farmers perceive such a shortage.
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milk cows by that time as well as of the grass growth cycle which peaks in a normal
year between February and April. Some herd-holders respond to improved grass
conditions by moving their livestock between dry and wet season pastures in different
localities. In other cases herds move freely to areas of better grazing within a locality.
Both shifts affect demand for livestock water.

The more variable the plowing dates, the greater the spread of harvesting dates.
In a poor rainfall year, harvesting if it is done at all may take place as early as April; in
an exceptional year, some harvesting may be going on in August or even later. Once
harvesting is finished, many household members return to their villages. A major factor
‘contributing to this departure is the drying up of small and large surface water sources
at the lands and cattleposts by the time of harvesting and threshing.

There is at least one sense in which the cropping season does not end with the
lands harvest and the return to the village. Certain enterprises add value fo crops prior
to their consumption. . In particular, the brewing and sale of sorghum beer increases
substantially with harvesting and figures prominently in village life and celebrations
thereafter (Roe, forthcoming). Increased demand for water as a result of local béer—
making is just one more factor in the seasonal shift of population according to an
agricultural calendar which carries with it a shifting demand for water amongl
residences.

In brief, then, the impact of seasonality on water use in communal areas is as ’
follows. The seasonal cycle of rainfall determines which sources (both ephemeral water |
sources and rechargeable groundwater supplies) contain water. The beginning of
cropping activities generally coincides with the first months of the rainy season. This
agricultural season, in turn, affects where people are and the nature of their water
needs. This is to say that water use in a given locality varies by season because of the f
change in residence related to the agricultural calendar. .This seasonal change in
residence also determines who might be expected to use or manage water at a given
location. Those who are not at a location clearly will not be involved. Finally, the
seasonal availability of pasture affects where cattle can be herded and hence, where
 there is a demand for livestock water. | |

One further area of activity must be elaborated in this overview of the seasonal
agricultural calendar. Figure I-3 gives the monthly location of members (aged. ten
years and older) of the households enumerated in the Water Points Survey between
November, 1978 and October, 1979. The respondents classified the location of
residence as a village, lands, cattlepost, or an area with mixed land uses. This figure

shows, for example, the post-harvest shift of population from the lands to the village _
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and the post-December decrease in the lands population and increase in the "away"
.population as men migrated out after plowing. More significantly, it underscores the
dispersed nature of the rural household and the varied communal localities in which it
lives. '

The notion of a household as an unified social and economic unit sharing the same
dwelling place does not hold for many families in the countryside of eastern Botswana.
Members of a family may be split among several different residences in the course of
the year. The effect of this is that the unit of production for the family may not be the
same as its unit of consumption. Not only may some household ‘members work at the
lands only periodically, if ever, but neighbors and relatives are often an important
source of labor and other resources to the household during the cropping season. Where
a household member works is not necessarily where the whole household is located nor
will what is produced by that member necessarily be shared within the household as a
whole, It is no longer reasonable to define a household, as Schapera once did, as a
"group of people living in the same collection of huts" (1938: 12-13).9

The structure of the household and the locality in which it resides are intimately
connected. By virtue of different members engaging in different economic and social
enterprises in different localities, these localities, in turn, become different from each
other. Not only do localities differ in terms of their dominant productive function — as
being a lands, village, cattlepost, or some combination of these — but any one locality's
social and economic activities change over the course of the agricultufal calendar as
household members move among them. For example, after harvest a number of lands
become grazing areas and villages become places for increased celebrations and social
gatherings.

At one level the aggregate population curves in Figure I-3 provide a template
against which to classify any communal locality—that is, a locality is what its

ownpopulation curve most closely approximates. But at a more decisive level these

9Two additional qualifications affecting household location and activity are in
order. First, since localized droughts commonly cause shortfalls in both crop yields and
the availability of surface water sources, a household's length of stay at the lands can
vary substantially by locality and from year to year. Moreover, eastern Botswana's
hardveld is itself a heterogeneous composite of micro-ecologies. For example, the
vegetation and forage in the northern hardveld is distinctly different from that found in
the central and southern hardvelds. Second, a characteristic of the countryside is the
wide variation among localities in the distribution of household livestock holdings.
Aggregate statistics, such as the oft-quoted figure that 45 percent of the rural
households do not own cattle, mask substantial locality differences (see Bailey, 1982).
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curves underline how difficult it is to isolate many communal localities as if they
existed independently of each other or existed in an unchanging state over the course of -
a year, This is not only becausé many household members in the countryside do not live
in isolation from each other or their neighbors. There are other economic, social and
political factors at work as well. As shown in Figure I-3, there are a number of
communé.l areas which would be difficult to describe as ”village_s“ if most of their
households did not cultivate. Village and lands mirror each other in terrﬁs of population
shifts, so that a village without lands is at best a different kind of "village.” In this

sense, it is not the locality, but the compound locality (the village and its lands and

cattleposts areas) which is in many cases the appropriate unit of analysis when
describing rural land and water use over the course of an entire agricultural cé]endar.

A locality and compound locality are not only spatial units in which all or some ‘
aspects of the economically impoi-tant seasonal activities relating to agriculture take ‘

place. They are also the sites of social and political interactions which influence land f
{

{
1
¥
t

and water matters. A complete understanding of water use and management requires a

description of these other factors.

Present-Day Institutions and Officials Involved in the
Rural Water Sector of Eastern Botswana

Table I-1 lists the major institutions and roles found in the rural water sector.
Some of these such as dam groups, the Miﬁistry of Agriculture, and land boards are
analyzed in detail in this study, while others are mentioned only in passing. All,
however, require comment since they are vital part of the context in which rurai
activities concerning land and water take place. |

The columns in Table I-1 locate each institution and official position in terms of
important water activities, namely, (1) developing water resources, (2) managing and/or
using these resources, and (3) managing what conflict may arise as a result of water
development, management and use. 10 It is importailt to note that those who develop

water resources do not necessarily manage them, though those institutions and roles

OIn subsequent chapters, the multiple meanings of "water management" will be
increasingly refined. For present purposes, the common-sense notion of management as
the exercise of control over water resources is sufficient. "Conflict management" and
. "conflict settlement" will be used interchangeably. By this latter term, however, we do
not mean to imply "conflict resolution"--some conflict over water development and
management may be controlled without ever disappearing.



TABLE I-1

Bureaucratic, Political, Social and Economic Units Affecting Water' Activities in the Eastern Communal Areas of

Botswana®

locatfonal level

Developing Waler Resources

Hatlonal (moscly
burcaucratic/
{political])

- Cemtral Cuvernwent Windstries

+ Hinlstry of Agricuiture {with BMC)

+ Hinistry of tocal Gov't & Landa

+ Mlolstry of Min. Res. & Water
Affalrs

- Presideny, cabinet, parliament

Reglonad (musLly
bureauciaticf
fpotielcal })

~ Agriculitural Resources Board

Managing Comfilct dver Water

Manaping and Using Water Resources Development, Magt., and Use

_A_‘Eicllltnrll lesources Board

5%

Water Resource
Control Areas

Sume Reglonal Agriculrurai
Offtcers

-~ Some RAGs

Zunes undér Tribal Crazing Land
Pollcy

Some Ministry extenelon and
regional planailng arcas

District (mostly
bureaucratics
[policteal} and
politicalfsoclal)

Discelct OEficers {Landa)

- Land Use Planning & Advimory
Groups

Some District Agricultural
OFficers

- Soae paramount clilefs within
tribal adminisrrstion

- District Co
~ Some main 1

- Conservation Comaittes

uncile - = Host maim

and boards

Sub-Bistrict
{mostly bureau-

crathe/|polleicall)

~ Many BAOs
~ Sume wmembers of parlisment

~ Subordinat

Muitiple localicy
{mosily social/
econeaic)

~ Mony agricultwral demonstrators
- Sowme District couwncillore

~ Some wardhe
village and

& cattleposts
- Some household members, rela-

tivea & nei

- Many resource mpnk. groups,
intriaced by gov't, esp. for dama,
bore hole syndicates, farmers
commicraes, Livestock, marketing
groups, & driftr Eences

ads & headmen far
asgocisted loads

phbora tives & na

customs RO IEI’HlBI Irepgurce .Il!l-

- Districe Councils

= DO{L)}s/LUPAGS

land boards

- Some parascunt chiefs as
heada of tribes
~ Persisting tribal lswa and

Blstrices

- Tribal areas

~ DADs
- ¥Pa
- Some Chief's representacives

land boards

Subardinate Land Board areas

Hok extensilon areas

Some chief's Rep Areas

Some pacliamentary constituencles

-~ Sose customary courts located
in village Kgotla, but trying
laads & cactlapost disputes

- Abs, dlstrice counclllors, sany

groups inoitiated by gov't

~ Some wardhcads & headmcn for
village with asseciated lands

and cattiepcais (GADISA)
- Scme householid acebers, reia-

hboca

Viilagea with thelr owa lands
& cattleposta

Villages having mixed/shared
lande & catileposts

Some district council
congrituencles

Locatity i(mostly
politlicat/sacial
and 3ocial/
econ~nie

- Seme agriculiural demcpstrators

= Some, but not all, village

developaent

- Some village hoadmen and

wardhesds
- Raighbors &

- #ousehold members & sowe

relativen

- Many resource mgol. groupa
toitiated by gov't

commitetees wardheads

~ Some village customary courts
- Scme VICs

- Some village headsen and

- Haighbors & other groupe

~ Bousshold mesbers anod

other groups

some ralativas

Biatrict villages, londs, catile-
post, or other seal-autonomous
localities such as permaneatly
sercled lands

e facto concrol of grazing
around borsholes

Household {units of consumption
and production at differeat

compounds)

*Those institutions and positions having a minor or weak part in these activities are underlined. Institutions

and positions involved in more than one activity are placed between the row rather than in each row.
National political forms of organization are bracketed.

-—h'{_
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which are involved in direct resource management at times have some involvement in
managing actual or potential resource conflict. And in some cases, those who settle
such conflict often influence, albeit indirectly, subsequent resource development and
direct management. This point will be discussed in more detail later. In addition to
classifying institutions and roles according to their water activities, the final column in
Table I-1 identifies the important official and unofficial spatial areas in which water
~ resources are controlled in the rural water sector.

Both the column and row variables are, to use the anthfopologists' distinction, a
combination of emic and etic headings. Terms such as "compound locality" and
"resource control area" have no Setswana equivalents. Certainly the row variable
identifying the locational level at which each unit of analysis has its locus of control—
national through to the locality——does not correspond to the hierarchy of spatial units as
traditionally conceived by Batswana, but rather it encompasses categories we have
found useful in conceptualizing water issues in eastern Botswana. The locational levels
do not represent a continuous, unidimensional variable. Districts are legal entities,
while localities are not. Several ministries' administrative sub-districts are larger in
surface area than are some districts, and the boundaries of a number of these sub-
districts do not coincide within the same district. Moreover, the differences between a
locality and a compound locality blur when two adjacent localities, such as a lands and
cattlepost, have merged into a shared and mixed lands and cattlepost area (a
phenomenon which will be discussed in more detail below)-.11 : ' ‘ "

In the far left column of Table I-1, the institutions and roles listed in each row
have been characterized by the kind of organization predominantly found at each
locational level, namely, (a) bureaucratic/political, (b) political/social, or (c)
social/economic. As the following pages should make clear, there is often no clear~cut
distinction between central government bureaucratic and political structures, largely
because the former at times allocate resources and set de facto policies independently
of the formal political process. Similarly, the traditional political and social roles of
chiefs and their subordinates are inextricably bound together and ‘are not solely
dependent upon government sanction or role. Moreover, such institutions as the rural
houséhold operate both as the means of socialization and social control of its members

as well as the unit of economic production to reproduce itself, The bureaucratic,

llAlthough in the past an area might have within it two or more named localities
having different land uses, today they may be indistinguishable in terms of land uses,.
while still retaining their "locality” names. '
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political, social and economic dimensions of organization form only a rough continuum,
however; for example, a bureaucratic/political creation, such as the Botswana Meat
Commission which buys livestock producers' cattle, affects many rural households
directly. '

Finally; as Table I-1 shows, there are a number of instances where institutions or
roles are involved in multiple water activities. For example, it is not uncommon to find
the same household involved in some forms of water development, management and
related conflict settlement over an extended period of time.12 For this reason, we
have chosen to discuss the importance of each institution and official position not by
the types of water activities it is involved in, but by the type of institution or position
it is popularly thought to be—namely, one that is "traditional” or "modern." This
dichotomy is commonplace in government discussions about rural institutions and is one
which the reader must first appreciate in order to understand how if has distorted
government perceptions about the rural water sector. .

"Modern" institutions are often taken to be those initiated or promoted since
Independence, particularly those officially established by government, "Traditional"
institutions and roles, on the other hand, are almost always identified with those
established prior .to Independence under chieftainship. In addition, this distinction is

often infused with a sense of some traditional structures persisting in the face of
13

modernity or, conversely, of modern institutions and roles replacing traditional ones.

While in certain instances this sense is correct, the "traditional/modern" dichotomy
sometimes connotes less a distinction of contrast than of synthesis: as will be seen
later, some so-called "modern" institutions act in very "traditional" wajrs_, while other
purportedly "traditional" roles have changed considerably since Independence ushered in
new and expanded socioeconomic and political pressures at the local level. Thus, this
dichotomy is put within quotation marks here to indicate its status as a conventional
wisdom. For this and for the other reasons mentioned above, Table I-1 represents only
a first approximation for distinguishing the units of analysis relevant for discussing

rural water issues in eastern Botswana.

leccording to Gulbrandsen (1980), a household can be conceived as having a "life
cycle" through which it is involved in a number of socioeconomic activities during
different periods of time.

Bpor some officials and politicians, "traditional" and "modern" also act as
codewords for "backward” and "advanced." :
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The Importance of "Modern" Institutions and Officials in Water Resource Develop-

ment, Management and Conflict Settlement. With Independence came the present two

statutory levels of government in Botswana--central and local (i.e., district). Their
respective roles in water development, management and conflict settlement are defined
by a set of laws and poiicies concerning the responsibilities of various government
authorities. The portfolio responsibilities of the Ministry of Agriculture, for exam_ple,
include the "siting, construction and maintenance of small dams for agricultural
purposes,” a subject which is examined in detail in Chapters Il and IV. The Ministry of
Local Government and Lands has portfolio responsibility for district councils and land
boards, both of which have statutory powers affecting water development, management
or conflict settlement in their administrative areas. Each district council has locally-
elected and Ministr.y-nbminated councillors and, in its caﬁacity as a local government
authority, if is responsible for the provision of public water supplies, where "public" has
been largely, though not always, taken to mean village water supplies used for domestic
(human drinking) purposes only. The district council operation of village water supplies
is discussed in the next chapter, while the land board responsibility for water point
developmént, management and conflict settlement is detailed in Chapter V. Suffice it
to say that with only a few exceptions, district councils are compa.rat_ively. more
involved in water planning, development, and management, while land boards are much
more concerned with water-related dispute settlement. A further ministerial division
of responsibility is reflected in the fact that the actual construction of districf council
water supplies as well as of other government water sources;-except those dams built |
by the Ministry of Agriculture—is undertaken by the Ministry of Mineral Resources and
Water Affairs, often assisted by donor financing and personnel.

The field staff of the Ministry of Agriculture, particularly its extension division,
are found at all locational levels and have an especially important role in water |
development in the rural areas. The agricultural demonétrators (ADs) and district
agricultural officers (DAOs) are particularly significant in the formation of groups to
manage those dams constructed by the Ministry's dam building unit. In addition, the
Ministry of Agriculture has projects which provide financial and/or staff assistance to
rural people who want to set up and operate livestock marketing cooperatives, farmers
committees, fencing groups or other organizations which have a direct or indirect
impact on rural water use and management in the areas concerﬂed.

‘Speci.al mention must be given here to the pricing and throughput policies of the
country's only national export abattoir, the Botswana Meat Commission (which has a

close association with the Ministry of Agriculture), since these policies have a profound
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influence on .livestock holders' decisions to develop and invest in livestock
improvements, such as stock watering boreholes. In effect, the importance of the
Ministry of Agriculture in the eastern rural water sector .lies primarily in the area of
water point development, rather than direct water management or related conflict
settlement., Some extension agents do contribute to dispute settlement and the
lessening of tension over water matters in their areas, but this is not the norm. The
Agrié.ultural Resources Board with its district conservation committees has the legal
ability to recommend destocking orders for areas judged to be overgrazed, but it has so
far lacked the political and bureaucratic willingness to do so. Lastly, the Ministry of -
Agriculture does not retain an effective link with the dam groups once it hands its dams
over to them. As will be made clear in Chapter I, the conditions laid out in the
Ministry of Agriculfure's "lease" of the dam to the group are rarely met by any group in
practice.

In addition to district councils and land boards (some of w_hic_h', in turn, have
subordinate land boards), the Ministry of Local Government and Lands is responsible for
other departments and administrative units which directly or indirectly affect water
use and management, three of which should be noted here:

(1) The Tribal Administration, which has given official status to some but not all

traditional positions such as paramount chief, chief's representative and headman, is
responsible for presiding over official customary courts (some of which try cases
relating to water and land matters). Moreover, the Tribal Administration has been
given a role to play in promoting rural development policies by virtue of having
positions for chiefs and headmen on various development committees, particularly at
the district and village levels. '

(2) The Land Use Planning and Advisory Groups (LUPAGs) and the District

Officer (lands) operate in each district under a District Commissioner who, although

falling under the authority of the Ministry of Local Government and Lands, acts as
central government's senior representative to the district. The District Officer (lands)
is directly accountable to the District Commissioner and is responsible for coordinating
all district land use planning exercises. In particular, the DO(L) is secretary to the
LUPAG in the district. This is a technical support group, particularly to land i)oards, on
matters of land and water policy. LUPAGs and DO(L)s have to date been largely
involved in water point planning and development and have had almost nothing to do
with the actual management of water resources. Only by virtue of their advisory role

have they had some small influence in conflict management over water resources.
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(3) The policy of the Ministry of Local Government and Lands, with
implementation left to the district councils, is to establish locally-elected village

development committees in villages throughout the country. These committees are the

major local-level institutions for recommending and approving most development
projects, such as village water supplies, to be funded through the dist:_‘ict council and
the Ministry. Some VDCs have been concerned with the Ministry of Agriculture dams,
but, on the whole, VDCs today play only a minor role in village water management and
conflict settlement. It should bé noted that, while the VDC (called by some the
"parliament of the village") is a bureaucratic/political creation of government, its
actual decision~making and activities are often outside the direct control of
| government. In fact, some successful VDCs draw their legitimacy solely from having as
their leaders village headmen who have influence by virtue of older political and social
roles. _

~ Finally, the water-related ministries operate within the political context of a
.state apparatuslheaded by a president, cabinet and parliament which, from time to
time, promulgate laws and policies concerning land and water matters in rural areas.
As noted above, what appears as bureaucratic influence at times derives from political
power, making the two difficult to distinguish within the government. For example,
while the president and cabinet sanctioned both the Tribal Grazing Land Policy (leading
to .the establishment of leasehold ranches on tribal land in sandveld areas) and the

Agricultural Resources Conservation Act (leading to 'the establishment of the

Agricultural Resources Board and its district conservation committees), both were
originally formulated within and strongly advocated by various central governmenf
departments and officials. In the same way, even though land boards, in consultation
with district councils, retain their legal right to set water policies in theirl administra-
tive areas, most of the significant government development policies oper‘ating today
have either originated or been promoted by central government ministries. Perhaps the
water resource development process manifests its most political form through a few
members of parliament and district councillors who have become advocates of water
point construction in their _ constituencies. This process is .probably most
bureaucratically directed when central government water development funds are’
allocated and apportioned to districts on the basis of their population counts.

It should be noted here, however that while government provision of water sources
is especially important for villagers, households remain the major source of water point
development, management and conflict settlement in many communal areas. This point

will be discussed more fully in Chapter II,
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The Importance of "Traditional" Institutions and Officials in Water Resource
Development, Management and Conflict Settlement.

Mostly About the Past System. There was no uniform system of traditional

chiefly authority in Botswana. Moreover, tribes varied in terms of chieftainship
hierarchies, laws and customs. To describe "common" traditional institutions which
once existed in Botswana requires a degree of generalization and abstraction to which
exceptions can easily be found. The intervention of missionaries, traders and eventually
the colonial government also had a profound effect on traditional laws and customs, an
impact which varied by tribe, Schapera, who chronicled many of these earlier laws and
customs, concluded it was not possible to divorce such "outside" influences from local
tribal law (1938: 44-45). Nonetheless, the following discussion attempts to generalize
about some of the more important tribes' major traditional institutions as they existed
in the Protectorate, with European warts and all.

According to Schapera, the traditional "central government" was based on the
paramount chief of a tribe and his close advisors (1938: 53). No higher unit of
traditional authority existed which bound together the major tribes, whose tribal areas
eventually became the basis for many present-day governmént districts. The adminis-
trative system of chieftainship was based on delegated authority, each level of which
was ultimately responsible to the chief. In its idealized form, members of a family
lived in the same collection of huts, such that the household could be identified with its
domicile. These compounds and their families were, in turn, grouped by village ward,
each of which had a wardhead. Should the village have more than one ward, then there
was a village headman (often the senior wardhead) to whom other wardheads were
accountable, In larger tribal areas, these village headmen were themselves responsible
to the paramount chief's representatives, who often had authority over a number of
village areas, The chief's representatives were directly accountable to the paramount
chief (Schapera, 1938: 53-103; Schapera, 1943: 30; Schapera, 1970: ‘83-84} van Niekerk,
1966). This administrative system from wardheads to chief's representatives was called
by Schapera the traditional "local government" of a tribe (1938: 89). Although some of
the names for these authority positions varied by tribe, today it is common to speak of
each as a "chief." '_

This political and social system was very important in terms of resource
development, management and conflict settlement. The wardheads, village headmen
and/or their designates had the right to allocate to a tribespersoh land for arable and

residential sites. In discharging this traditional role, these people were called in several
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tribal areas badisa (sing., modisa), or overseers for the area for which the allocation
was being made (Schapera, 1943: 143-144; Wynne, 1981: 39). The modisa for allocating
‘a cattlepost to a household or for granting it permission to use a grazing area might
have been the same wardhead who allocated lands areas, though it appears to have been
more common to.allocate a large grazing area (naga; pl., dinaga) to more than one ward
(Schapera, 1943: 22,4—2.2.7).14 In addition, construction by tribespeople of water points;
such as open wells, required prior approval of the 'appropriate overseer or paramount
chief. Whatever the level of overseey, though, the land under their allocative authority

was seen, within the traditional system, as having been ultimately allocated to them by

the paramount chief (Schapera, 1943: 42). Thus, the administrative hierarchy of local

and central government became particularly important for water and land disputes,
since in theory a household could appeal the allocation decision of a wardhead to its
village headman and, if necessary, all the way to the paramount chief (Schapera, 1943:
42), The kgotla of a ward, village or tribal capital was, in addition to being a public
meeting place, the locus for settling water disputes which could not be settled by
households, relatives or neighbors directly. |

It is not a gross generalization to say that the traditional system of chieftainship
incorporated not only the political dimension of traditional Tswana society (its "central”
and "local" government), but also that society's social and economic dimensions. For a
tribesperson, one's community was the tribe, or, on a smaller scale, his or her ward and
village. Willett is surely correct when he states that, even today, many Batswana do
not consider a settlement to be a community unless it has a traditional headman and a
kgotla (1981: Chapter 26). Moreover, the pattern of seasonal population movements
was regulated by the way chiefs stipulated where livestock could be kept, when
villagers could leave for the lands to plow and when they were expected to harvest and
return to the village (Schapera, 1943: .185££). Thus, even more so in the past, a village
which had no lands, no grazing areas, no seasonal activities, or no regulation of
agricultural activities, ceased to represent a community in much of the traditional
sense.

There were a number of customs and laws which governed range and water use in

Botswana, many of which varied by tribe. Some of these practices were dying out even

14

" “Apparently, badisa for a number of grazing areas were either village headmen
or direct personal appointees of the paramount chief (Schapera, 1943: 224-225; van
Niekerk, 1966: 40-41).

/.
]
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in the colonial period, e.g., in some tribes the custom of once considering open wells as
common property eventually gave way to recognizing that those who constructed the
wells could regulate access to their use (Schapera, 1938: 210; Schabera, 1943: 246).
Other conventions—particularly that travelers in an area should not be denied wéter nor
should a person be denied emergency domestic water supplies—have persisted up to the
present in certain areas,!®

Mostly About the Present-Day System. Depending on one's theoretical

perspective, one can look at Tswana culture and. society today as experiencing the
breakdown of many traditional patterns and relationships or as demonstrating the
persistence of at least some traditional structures and norms in the face of population
change and the establishment of modern institutions. Certainly the idealized
description of traditional institutions presented in the previous section is no longer a
close approximation of the reality in many communal areas. Today, paramount chiefs
do not regulé.te seasonal population movements to and from the lands; they do not solely
determine who will get allocated land and water where; they no longer settle all major
disputes concerning land and water matters. The laws and policies underlying the
creation of the Tribal Administration, land boards, and LUPAGs have led to a steady
diminution of the authority and power of many paramount chiefs over water matters.
Yet, as described in Chapter V, some modern instiiutions, such as land boards,
have retained some customary ways of making decisions and settling disputes. For
example, one law requires that a land board applicant must first seek approval from a
wardhead, even though the same law does not stipulate that these chiefs must be the
official ones recognized by the Tribal Administration. Moreover, there are still
headmen, some of whom are not paid government officials in the Tribal Administration,
who wield considerable authority by virtue of the respect they command from villagers.
Villages, in contrast to many lands areas, are still the center for celebrations, schools,
churches and social services. On balance, however, it is clear that the political, soéial,
economic and spatial patterns of traditional relationships have indeed changed. To
begin understanding the nature of these changes requires first an extended discussion of
how localities and compound localities have altered over time as distinct spatial areas

for controlling and organizing land and water resources.

ISChapter II examines in greater detail how some of these customary norms have
persisted to the present. Chapter Il provides details on how one traditional water
norm, namely, that surface water sources are often considered to be common property,
has affected the use and management of recent government dams.
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The Changing Form of Local Resource Control Areas. The deveiopment,

management and conflict settlement involving land and water resources in the

Botswana countryside have been affected by the proliferation of administrative areas,
both bureaucratically created and legally mandated, for agricultural and water
extension, land use planning, district and sub-district administration and elections.
Some of the effects of these various administrative and legal areas will be examined
below, but they cannot entirely explain the profound restructuring of localities and
what we call compound localities, much of which has taken place since Independence.
For our purposes in this monograph, it is not essential to classify ail_the different
kinds of localities found in the eastern communal aeas, let alone in Botswana. What is
importa.nt,. however, is to understand the forces which have given rise to the creation
and multiplication of new types of communal areas and the direction these forces have
taken, since i:hey have affected the patterh of water and land operations in eastern
Botswana. Each locality can be conceived of as being situated along two dimensions in

the eastern communal areas: (1) the degree of seasonal fluctuation in a locality's

population, that is, the ratio of seasonal residents to permanent residents in a

locality,16 and (2) the degree to which a locality's resource base and its access to those

resources is limited. We have already discussed the nature of seasonal population
fluctuations, especially those affecting agriculture. Suffice it to say that they were
probably more pronounced in the past, when permanent séttlement at the lands and
'cattleposts was less widespread and the chiefly regulation of seasonal population
movements was still in practice.

Describing a traditional locality's resource base is a more difficult exercise, since
in the distant past, the locality's resources were more limited in one éense while in
another sense, they were less limited than they are today. As noted above, access to
lands and grazing localities in many tribes was at one time restricted on a village ward
basis: a lands locality might have been assigned only to members of a given ward, while’
a grazing area may have been assigned to the same ward or shared with members from
" several other wards. Thus, it appears that access to land for cultivation or herding was

once limited according to village ward status. As will be described below, this has

16Si.nc:e it is theoretically possible that the number of permanently settled
residents in a locality may equal zero, a "high" seasonal ratio includes an estimate of
infinity. However, a number of eastern localities today rarely go to zero population
levels for any extended periods during the course of a year, except possibly in times of
drought (see Figure I-3). By "permanent resident” is meant the presence of at least one
household member in the locality during the course of a year.
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changed with increased sharing of localities with other wards and eventually with other
villages not originally assigned to them.

On the other hand, in the ‘past, when land was abundant and when livestock a.nd.
human population densities were low, it was possible to find localities with really no
fixed and permanent boundaries, a situation roughly approximating Werbner's

contemporary account of a locality in the north-east of the country:

No single political unit is defined by a locality. Indeed, it covers an
overlapping of administrative divisions, and is not a bounded terri-
tory. A locality is a named expanse of land near or surrounding a
landmark, such as a knoll or kopje, a river or another distinctive
feature, a great stand of trees for example, As an area of cultivation
and land use, it may overlap two or three wards, without embracing
their total territory or even the whole of one ward. (1975: 103)17

It is true that attempts were made by various chiefs to use roads, river beds, tree.s,
outcrops, vegetational changes and man-made beacons as boundaries for some lands and
_ grazing areas (Schapera, 1943: 143, 224). Even some of this "demarcation," however,
was ad hoc at best, and where formal attempts at demarcation were made, there was no
guarantee that these boundaries would be fixed and permanent: the courses of roads
and rivers change; stands of trees become firewood, poles and destumped fields; the
range becomes overutilized or fired; and all too often man-made beacons disappear.
This is not to say that in the past a tribesperson from a locality was never certain if he
or she was really in that locality; they knew and continue to know. A locality did not
change from year to year as a sand dune does. Rather, in the past, many local
perimeters did not matter as much as they do now in many communal areas. Where
abundant land and low population densities existed, one did not have to worry about the
exact location of an area's borders in order to know that his or her. allocation fell within
the area. The "boundary" that did matter, particularly to many chiefs, was the

separation of lands areas from cattlepost grazing areas, though today the "boundaries”

17The: 1971 Census also noted this lack of firm locality boundaries in a number
of areas persisting in the early 1970s:

. « . boundaries were not precisely defined, and it was not necessary
that they should be as long as all localities were listed by name and
relative position. The people of every place know it by name and are
well aware in general terms of its boundaries so that it was not
unduly difficult to get answers like, this place is so-and-so; but that,
over there, is such-and-such, (Central Statistics Office, 1972: 22)



25— -

between some of these areas have disappeared for all practical purposes. Where the
boundary between two localities was once informal or even formal, today it can be the
subject of conflict and dispute. Where land availability within a locality was once no
constraint, today a locality may be perceived as having no more space for any new
allocations. Where boundaries were once really never questioned, today new boundaries
‘compete with older ones, as in the case of owners of livestock watering boreholes
| claiming de facto grazing rights of control around these boreholes. |
Schematically, this past situation can be represented as falhng on the two

continua mentioned above:

Table I-2:

Status of Past Localities as Resource Control Areas

Locality Boundaries Locality Boundaries
More Limiting: More Limiting:
Locality Shared Locality Unshared
Relative Low
Seasonal
Population :
Variation High (V:L:CP)i

The traditional resource control area is taken to be the compound locality of the village
(V) plus its assigned lands (L) and cattleposts (CP), represented in Table I-2 as (V:L:CP)i.
This compound locality is characterized by high seasonal fluctuations in population.
between its localities, each of which is neither shared with other tribespeople
("outsiders") nor characterized by closely defined boundaries. In light of what was
discussed above, this traditional compound locality could have been shown on a village
ward basis, but for ease of exposition and since it does not affect the conclusions drawn
below, what were once ward-identified localities have been grouped into a larger
(V-L-CP) compound locality, Moreover, since the land use processes of sharing and
mixing described below may have affected localities at differential rates (a cattlepost
area may have become shéred by outsiders before its associated lands area), the
representative compound locality of a village with its lands and cattleposts should be :
viewed as at best a modal case and at worst an ideal type still popular as conventional
wisdom about past land use in Botswana. |

Today the distribution of types of localities and compound localities is very

different from this hypothesized past one:
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Table I-3:
Present-Day Localities as Resource Control Areas

Access to Resources

Locality Boundaries Locality Boundaries
More Limiting: . ' More Limiting:
Locality Shared Locality Unshared
Low Towns (L/Cp)ij
Relative
Seagonal
Population "urbanized" Vi: (]',.:CP)i
Variation large villages
' High (V:L:CP)i Vi (L/CP)ij

While there are still some villages and even village wards which niore or less have their
own lands and cattlepost areas, unimpinged on by growing populations a.round.them, the
passage of time has witnessed profound changes in the eastern communal areas:

(1) Even in the 1940s, Schapera found evidence of considerable "intermixing" of
members from different wards in lands and grazing localities originally assigned to
other wards (1943: 145, 227). In fact, some lands and cattlepost localities have now
become eff'ectively shared by residents from other villages, a process assisted by land
boards and -thé Ministry of Agriculture, which, in the face of rising demand for lands
and livestock watering points, have often ignored these custbmary assignments. Thus,
what was once a lands area associated with one village (as in Table I-2) has now become
a shared lands with more than one village represented as (I"ij)' Also, it is probably the
case that in most instances in eastern Botswana there is no longer an identifiable
grazing locality for a village, but rather a shared cattlepost area (CPij) used throughout
the year by a number of villages and settlements.

(2) Population growth—both human and livestock—has been such that some of the
traditional compound localities of villages and their lands and cattleposts have
expanded out to natural and man-made boundaries such as roads, hills, and rivers (so
that the position of (V:L:CP)i in Table I-3 is to the left of its position in Table I-2).
Localities also have pushed up against other localities whose population and demand for
land and water have been growing as well. Herders and cultivators have begun to feel
hemmed in and increasingly restricted to their localities with fewer options for inter-
locality movement. People have begun to search for "vacant" lands, such that boundary
disputes have arisen. With the development of livestock watering boreholes in grazing
areas, those who own and use such boreholes have claimed rights to the grazing land
around them, leading to the creation of new de facto houndaries within and between

cattlepost areas. Such a borehole becomes its own kind of "locality."
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(3) In addition, with rising livestock numbers and/or hectarage cultivated,
communal localities have witnessed increased crop damage due to straying livestock.
Residents in some of these localities have responded by constructing long "drift" fences
which separate lands from grazing areas (in the above typology (L:CP)i).

(4) Although growing dramatically, particularly in terms of squatters, new towns
and townships have developed with comparatively low seasonal population levels and
with demarcated "city" limits.. In some cases, these towns have drawn people from all
over the country. -Similarly, attempts have been made by government to define the
boundaries of some of the "urbanized" large villages and it is probable that some of
these larger villages have a higher proportion of non-seasonal residents (e.g., goverh—-
ment employees and traders originally not resident there) than do smaller villages. |

' (8) Perhaps most important, the population curves in Figure I-3 show that a
number of households iive in localities with combined land uses, many areas of which

these people call the mixed lands and cattleposts (L/CP). Permanently settled la.nds_

areas are often really mixed lands and cattlepost localities which are shared by former
residents of several villages, but which have become increaéingly autonomous and
distinct from these villages (in the above typology (L/CP)ij)' In fact, villages are often
in the position today of not only having lands and cattlepost areas shared with other
villages, but these localities, in turn, have mixed land use functions (that is,
Vit (L/CP);y).

(6) Underlying all of these changes, as described above, has been the parallel
spaﬁal dispersion of many household members among .more than one residence at any
time of the year, so that the household's unit of production may not have the same
location as its unit of consumption. ‘

To summarize: today in eastern Botswana, there are a variety of communal areas
which différ from the traditional compound locality of a village with its own lands and
cattleposts. The nature of lands and cattlepost localities has changed bqth in terms of

these localities becoming shared with other wards and villages and taking on additional

land uses. Thus, while people continue to recognize that a locality is still today
associated with a particular ward or village, they might at the same time argue that
this association does not entail exclusive village or ward rights to that locality. Such
locality changes, in turn, have meant modifications in the status of the traditional
compound locality, particularly with the rise of new settlement areas such as
permanently settled lands areas (which, in reality, are often mixed lands and cattlepost
areas). Boundaries now matter in a way they never did before, where the forces

underlying these changes include declining chiefly authority, higher population
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densities, rising livestock incomes and private borehole development, decreasing
availability of land for arable and livestock agriculture (which is largely practiced
extensively rather than intensively), and the establishment of modern institutions which
have attempted to supercede traditional ones in land and water matters.

Some of these locality and compound locality changes have had an effect on rural
water use and management. Requests to district councils for "village" boreholes in
permanently settled lands areas have increased. Moreover, as human and livestock
numbers have increased in a locality, so too has the need for inter-locality mobility.
That is, heavy grazing, man-made grass fires, and the more rapid utilization of finite
surface water sources may have compelled some herders to take their livestock outside
the locality for supplementary forage and water. In addition, the private and
government development of permanent livestock watering points, particularly in areas
once used as wet season pastures, has reduced the effective availability of forage for
many herders who traditionally grazed their cattle in these areas during the rainy
season. Thus, there appears to be, now more so than in the past, a number of communal
areas whose resource base is declining, thereby modifying the customary pattern of
seasonal population movements once witnessed in their compound localities. Yet, as
pressure for inter-locality mobility increases in,the face of expanding population growth
within many other localities, rising complaints of "encroachment"” occur. Today the
land uses within some of these localities are competing ones, as seen from reports of
crop damage in the fields near livestock watering points in the mixed lands and
cattlepost areas.18 In other instances, conflict now arises between people over
differences as to whether or not a locality is in fact shared, e.g., in defense against
charges of "stealing" dam water and a.ssm:i.ated forage, some large herdowners contend
that all grazing areas are "communal," i.e., open access. While Chapter.']I will show

that the customary land use classification of village, lands and cattleposts is still useful

18Two recent articles, published within a month of each other, give an indication
of how topical and contentious the issue of boundaries has become in eastern Botswana:

(@) During the time of Schapera's studies, the kgotla [the ward]
probably could maintain a rather clear geographic unity, although
even Schapera cites some exceptions to this among the Bakgatla. . .
At any rate, today, among the Balete (a major eastern village of
Ramotswa), there are numerous exceptions which point to the fallacy
of attempting to define the kgotla in geographic terms. ., . In the
general geographic area of almost every kgotla, various households
were pointed out as belonging to other makgotla. "This one is not
ours, does not belong to us." . . . In one instance, I was told that a
house built among the households of one kgotla was 'a mistake'
because the owner was from another kgotla. (Allen, 1982: 119)
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for establishing first-order differences between areas in terms of water and range use,
in subsequent chapters we will try to identify where changes in this pattern have
affected such use and management.

An Alternative Ojganizationd Classification. As the far left column of Table I-1

shows, classifying institutions and roles by locational level provides an alternative to
the "traditional/modern" dichotomy used above. Bureaucratic and political forms of
organization, along with their resource control areas, dominate strategies for water
development, management and conflict settlement at the national and regional levels.
Here "bureaucratic/political" is almost entirely associated with the post-Independence
state apparatus of a multi-party, ministerial form of government. That this is the case
is not surprising since there was no counterpart to the national or regional (trans-tribal)
domain within the traditional chieftaincy. Perhaps the best example of a resource
control area dominated by bureaucratic and political concerns at these levels is the
Tribal Grazing Land Program. TGLP represents a national policy aimed at planning for
an inter-district region of the country, namely, the zoning of much of the tribal land in
the sandveld for commercial ranching purposes, ostensibly as a means for protecting the

districts' fragile sandveld from communal overgrazing.

(b) Farmers at Ditshegwane, about 10 kilometers north of Malolwane in the
Kgatleng District, have been facing difficulties of identifying boundaries and
plowing area (sic) [at] a meeting of the Mmathubudukwane Subordinate Land
Board, . . The farmers complained that an unmarked boundary line which
demarcates the areas was confusing them because the tree[s] through which
it passes were not marked. They protested that the Land Board was now
allocating plowing sites on the grazing grounds, since they could also no
longer identify the boundary. The farmers were apprehensive that land
allocation was now likely to cause disputes over livestock that could cause
crop destruction. . . [On the other hand, the Mmathubudukwane Subordinate
Land Board secretary] reported that the boundary, which has long been
demarcated. . ., was well known to the people despite the fact that there was
no marking of trees. ("Boundary Problems Confront Farmers," Botswana
Daily News, March 18, 1982)

19In practice, this attempt at regional planning has been stalemated, with
bureaucratic and political concerns of central government pitted against, at times,
those concerns of local government and the social/economic concerns of the residents
in the localities affected by the zoning. In particular, TGLP has been criticized as a
central government effort both to coopt local government (district) land use planning
initiatives and responsibilities and to privatize for a few what many need as communal
land. Whatever the merits of these criticisms, it is not surprising that central
government asserted its claim over inter-district planning, given the absence of any
traditional authority to make a countervailing regional claim. What is somewhat
interesting to note, however, is the central government belief that it could settle
resource conflicts regionally through bureaucratic and political means, when many of
these conflicts exist at the locality and compound locality levels and are predominantly
socioeconomic in nature.
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At the district and sub-district levels, the mix of institutional types changes
considerably. In the districts, central government political and bureaucratic concerns
no longer dominate, but share the arena with the statutory and policy concernslof the
local government authorities, namely, district councils and land boards. More
important, the anomalous position of paramount chiefs and their representatives is
highlighted at these levels as well. Such chiefs still retain considerable political and
social powers, but these rarely, if ever, derive from their position within the Tribal
Administration for the districts concerned. Their powers come less from government
than from their persisting customary political and social roles within the older tribal
areas that form the basis of many districts. In Table I-1 the political power that comes
by virtue of one's government role alone is starred in order to dlstmgmsh it from that
- sanctioned by the per51st1ng tradition of chieftainship.

At the compound locality and locality levels, social and economic modes of
~ organization dominate the activities of water development, management and conflict
settlement. In thé case of many villages, the persisting political and social influence of
headmen and wardheads remains important in these activities. In some villages, VDCs
are also involved in regulating rural water use, though, as will be seen, such VDCs often
operate and are organized along political, social and economic lines outside the direct
control of local or central government., Most important, at the compound locality and
locality levels, it is households, at times in association with relatives, neighbors, or
more formally constituted groups, which account for most of the water poinfs
developed and managed at these levels. ' |

As will become clear in subsequént chapters, the role of government at the
compound locality and locality levels is a fairly circumscribed, if not minor, one when
all water-related activities found there are considered. Chapter II shows that the
district council provision of village water supplies has indeed played an important role
in village water use in the eastern communal areas. Similarly, the Ministry of
Agriculture's dam building program has had an impact on water use in some lands and
cattleposts. Yet the ability of government to mobilize local resources to develop and
manage water points and to settle water-related conflicts at these levels has been
virtually nil. The following chapters examine in detail some of the important
limitations on government penetration to these levels.

Summary .
' What started simply as a monograph about rural water use and management in

eastern Botswana has turned out to be a more complicated enterprise, largely because



-31-

the same term may in reality represent a number of different units of analysis
necessary for describing this resource use and management. A "ﬁllage" can refer to
many different realities: a single locality, an integral part of a compound locality, a
locus for seasonal activities and social services, and a place in which a headman exerts
(some) social control, if not (some) political power. In characterizing rural water
development, use and management in eastern Botswana, terms such as household,
village, headman and government have no meaning apart from the variety of contexts in
which they exist. In this monograph, we have not been able to describe and deal in
detail with all these contexts, but we have focused on the ones we find to be crucial to
an understanding of the rural water sector as a whole.

- Some introductory themes have been set out in this chépter-—the overall
importance of seasonality in the rural water sector, the spatial configuration of
economic and social life in the communal areas, and the different forms of organization
found in the rural water sector from the national to the local level. The following
chapters dévelop these themes, giving specific attention to describing the role of
government at each of these levels in terms of water development., management and/or
conflict settlement., Chapter II begins this examination with an extended description of
household strategies for water use over time and place. Considerable attention is given
to this tOpic, since an understanding of the household's decision-making about its water
requirements is necessary for understanding how water-related activities at the locality
and compound locality levels differ from those found at the district or national levels.

Chapter III presents a case study of the Ministry of Agriculture's policy for group
management of dams, illustrating how seasonality and socioeconomic factors operating
at the local level profoundly affect the management and use of water points built, but
not operated by, government. The bureaucratic and political concerns which dominate
the national level's involvement in the rural water sector are discussed in Chapter IV,
which sets out the organizational perceptions and biases that have structured Ministry
of Agriculture dam building activities since Independence. '

Chapter V examines the complex co-existence of "traditional" and "modern"‘
modes of governmental decision-making at the district level of the rural water sector
by considering how land boards and subordinate land boards apply a rule for the spacing
of livestock watering points in their administrative areas. Each of these case studies is
intended to illustrate the major water strategies relating to season, place and
organization at the different locational levels. These strategies are brought together
and integrated in Chapter VI to give an overall picture of the rural water sector in

eastern Botswana.



Chapter I
INTRODUCTION

During the rainy season, it is difficult to think of Botswana in terms of the images
associated with its Kalahari Desert. Dry river beds fill and wash with the rush of
i'ainwater, roads which billowed dust and dirt in the dry season turn into thick mud, and
sun-hardened soil softens into clods of tan and red earth in the wake of a plow. Some
cattle huddle under scattered thorntrees during a light cloudburst, while others continue
to graze in the shower. The fence poles around the several huts a family keeps at its
plowing fields turn wet-black in the rain, and smoke from the cooking fires within—a
sign that people and their herds have once again moved to the fields for the cropping
season—~scarcely rises above the grass roofs of the mud huts, Even on a sunny day in
the wet season you can look to some part of the horizon and likely see a distant shower,
Its rain is dark, slanted and moving, as if tracking the orbit of the people, their
livestock and crops. In many places, the tradition is still to end a public meeting with a |
short burst of handclaps and with the valediction "Pula! Pula! (Rain! Rainl),"
resonating both the hope that what was agreed upon at the meeting will be carried to
fruition and the public desire for more rain and all the blessings it can bring,

For most people in the Botswana countryside, the recurring pattern of wet and dry
seasons and of cropping and drought summons a set of variable strategies for water use
and management. It is the aim of this monograph to show how season and customary
practices have continued to shape rural water sector strategies, even after the advent
of active government intervention in this sector. In addition, we will describe how
several of these major government interventions have been premised on assumptions
and beliefé about the "desert-like" countryside which are at variance with reality.
Colonial and post-Independence policies and programs for the developﬁ:ent of improved
livestock and human water supplies in Botswana have both changed and beén,adapted to
persisting seasonal patterns of water and land utilization. It is the interaction of
season, custom, and government institutions, primarily in the relatively heavily

populated countryside of eastern Botswana, which is our focus.

Initial Definitions and Descriptions

The most difficult task in describing rural water use and ma.nagement' in Botswana
is the identification of the appropriate units of analysis, What at first seems a
relatively simple matter of describing how a household uses water in the countryside or

how water use varies among groups or rural communities is in fact not simple at all.
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It is difficult not so much because water use is complex, but rather because the terms
"household," "group" and "community," among others, are not easily defined. An
example from the Botswana Water Points Survey fieldwork best illustrates this.l

Ministry of Agriculture officials asked us to determine whether or not local-level
groups were operating stock watering dams in accordance with the Ministry's
stipulations which these groups agreed to prior to the Ministry's handing the dams over
to them. The prevailing-view of officials was that most of these group-operated dams
each year watered numbers of livestock grossly in excess of their stipulated limit.
Similarly, dam walls and fences were said to be rarely maintained by groups, and
apparently no group collected the stipulated yearly charge per animal watered at a
dam. Indeed, our initial field checks confirmed that there was widespread non-
observance of Ministry stipulations. It appeared that the presumption in the Ministry
was correct—the dam groups were a failure, There were no group meetings, there were
seldom any records, there was little evidence of any activity.

Then after several months, things changed dramatically. Suddenly, fences were
being repaired, water use was being regulated at the dams, there was activity on every
side. Why? Because the rains had stopped. As is made clear in Chapter III, the people
in a given locality manage dam water only when they need to, that is, on a seasonal
basis as alternative water sources become less available. In this process, the residents
of a localitz. who manage a dam often include more people than just those who are
registered by the Ministry of Agriculture as members of the dam group. Only after six
months of fieldwork did we realize that the Ministry's definitions of what constituted
"management” by a "group" had concealed the reality that water use was in fact at
least periodically regulated at many of these dams. Management was occurring, but not
the kind of water management which followed Ministry stipulations.

At almost every stage of analysis of rural water use and management we have had
to question and define more clearly the conventional terms used to describe such
behavior. The following framework for describing and analyzing rural water usage is
based on the results of that exercise.

A Short Description of Botswana, Especially the Eastern Communal Areas.

Botswana, which is roughly the size of Kenya or Texas, shares borders with, moving
clockwise, Zambia, Zimbabwe, Azania (also known as the Republic of South Africa) and
Namibia (Figure I-1). The Tropic of Capricorn passes through the south of the country,

thus some regions have a tropical or subtropical climate. According to preliminary

1'I‘he results of the Water Points Survey are discussed in detail in Chapter II.



Chapter I
' THE HOUSEHOLD WATER USE SYSTEM

As water becomes scarcer and grazing poorer, Nuer fall back on
permanent water where they make large camps and cattle can graze
on marsh plants that abound in numberless depressions and make good
milk, In May, when the new rains set in, they are able to return to
their villages (Evans-Pritchard, 1940: 61).

This chapter discusses the use of water in the eastern communal areas of
Botswana. It examines what sources are used when and where and what factors affect
the use of particular sources. The focus will be on household use of water in the various
communal localities in which household members reside, as represented by the twelve
sites covered by the Water Points Survey.1
The Relationship Between Water Point Type and the

'Household Resource Commitment to Water Point Use?

In most basic terms, a "water point" is any natural or man-made structure which
yields water. A water point can be classified according to the physical characteristics
associated with its structure and according to the managemeﬁt practices which make
its water available for use. Five major management types and ten major physical types
of water points used in the eastern communal areas of Botswana were identified during
the course of the Water Points Survey:

(1) Management Types. Water points can be owned and/or managed:

— by government,

— by private individuals,

— by groups having some corporate identity and whose members use the
water in accordance with agreed practices,

— communally by users who are the residents of'the area in which the
water point is located and who use the water in accordance with some
community norms, or

— as open access facilities, particularly natural water points where the

‘ownership and/or management of a water point in no way restricts its

use.

lA discussion of the Survey's sampling frame and methods is in Appendix 3. |

2'This section is adapted in large part from Charles Bailey's Keeping Cattle and
the Cost of Water in Eastern Botswana (1980).
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(2) Physical Types. In addition to rainy season puddles and pits, there are pans,

rivers, dams, haffir-dams, haffirs, springs, sand river wells, seep wells, open wells

(unequipped or equipped), and boreholes, all of which are considered as water points.3

Far fewer combinations of management and physical are found in practice than
are possible in theory. For example, there are no "private" rivers. Bailey found 16
physical-management-type combinations used by cattle-holding households in the
Survey area, the most important being private open wells, rivers, private seep wells and
private boreholes in that order. These four types accounted for 61 percent of the total
monthly cattle usage at water points utilized by Survey sample households (Bailey,
1980: 46).

There is no simple relationship between water point type and household water
point use. Human drinking or livestock watering is not always associated with certain
water point types. One of the characteristics of the household demand for water in the
eastern communal areas is that a household can use a given water source in several
different ways and for more than one purpose during the course of the year. Nor is
there a perfect correlation between a water point's ownership and its management in
practice. During the Water Points Survey, privately owned open wells were found which
were used as if they were communally held or open access facilitieé. In other cases,
government-owned boreholes, handed over to groups to manage, were in actuality
operated as if they were privately owned and managed (that is, one "big man" in the
group made all the important operational decisions). ~ Similarly, a communally-held
water point may be open-access to all the locality's residents, while at the same time
these residents restrict its use by turning away "outsiders." In effect, a water point
may be used as if it were an open or restricted access facility, even though it is said to

be owned or managed in an altogether different way. The seasonal forces that give rise
to a household's demand for convenient, reliable and inexpensive water which, in turn,
produces this variable association of management and physical types, are discussed in

the following sections of this chapter. What is examined below is the

3The specific structural characteristics of each physical type are described in
Appendix 2. This list is not comprehensive, e.g., isolated use of subsurface dams and
rainwater catchment tanks (which capture shower runoff from roofs and other surfaces)
was also encountered during the course of the Survey. However, these ten physical
types reflect what the Water Points Survey found to be the major sources of water for
livestock and domestic purposes in the rural areas of eastern Botswana. It should also
be noted that, given our definition of a water point, one could conceivably argue that a
200 liter drum filled with water or a standpipe used to reticulate borehole water to
different areas of a village or ranch was also a water point. However, unless otherwise
stated, physical types of water points discussed in this monograph are those structures
from which the water was originally extracted.
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extent to which there is a relationship between the physical type of a water point and
the resources a household commits to its use.

Classifying a water point by its physical type is a deceptively simple exercise. At
one level it is quite clear that the technology associated with a water point influences
its use. A haffir-dam with a steeply-sloped reservoir makes it difficult for livestock to
water directly from the pit. A deep borehole without an engine or source of power
cannot be used. The more important question from the viewpoint of the household is
how a water point's physical type affects the level of resources the household must
commit in order to use that point. Table II-1 arranges the ten water point physical
types in ascending order of household resource commitment:

(1) Springs, pans and rivers, along with rainy season pits and puddles, require
very little effort on the part of the household to use. Many people simply
ladle or bucket water directly from open puddles near their compounds.
While some herders may queue their cattle at a small spring, cattle often find
their own way to rivers and pans and water freely there. These water points
are largely, but not always, open access ones, both because it is physically
difficult to restrict access to some of them (it would be difficult to fence an
entire river or every puddle) and because social norms still persist in some
places which treat natural watering points, such as rivers and pans, as open to
use by all those from the area in which these points are located.

(2) Most of the village boreholes, dams and haffir-dams found in the Water
Points Survey area were originally constructed by government at little or no
cost to their rural users. Many village boreholes used for "domestic" (human
consumption) purposes are also operated at no cost for users by their
respective district councils or by central government directly. User costs
consist only of herding, transporting the water and/or in maintaining and
regulatiﬁg use at these structures.

(3) Sand river wells, haffirs and seep wells are often privately owned by their
users. These users have to pay for their original construction (an annual task
for sand river wells) and for their periodic deepening and cleaning. Moreover,
additional user effort must almost always be made at seep wells and sand
river wells to lift the groundwater up to a level where it can be used at the

| site or hauled away for use elsewhere. (This sometimes also occurs at dams
and haffir-dams with steep reservoirs.) Since these water sources are largely

privately owned, permission to use them may be required by their owners.



~ Table 1I-1

Household Resources Required for Water Points of Different Physical Types

1 I m v v
Water Springs, Village Sand River Wells, Open Wells Livestock Boreholes
Point Pans and Boreholes, Haffirs, and (unequipped). and Equipped
Physical Rivers Dams, and Seep Wells Open Wellis
Types Hatfir-dams
'—D —» -’ Increasing Level of Resource Commitment + —’—>+ + {
Resources : ' :g
Committed:  negligible.. .. 1. herding to 1. herding to I.  herding to l. herding to water '
Labor, water water water 2. thorn bush or wire
Cash, Cattle, 2. thorn bush 2. thorn bush 2. sometimes fencing
Materials, fencing fencing thorn bush 3. volunteered labor
Influence 3. labor to lift fencing or wages
water a short 3. labor to lift for pumper
distance to water a long 4. diesel, oil, and
trough distance to spare parts
4. construction trough equipping
5. 'cleaning and 4. construction 5. drilling and
deepening 5. cleaning and equipping
deepening - 6. structural repairs

Adapted from Bailey (1980: Table 10, p. 30).

and rehabilitation
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(4) Many open wells have been privately constructed and remain privately owned
in eastern Botswana. They require considerably more labor to lift water up
to a level where it can be used than do other water sources. In addition, they
are much more costly to construct and often more laborious and risky to
deepen and clean.

(5) Equipped open wells and livestock watering boreholes often, but not always,
demand the most household resources in order to ensure their use. Since
these water points require capital-intensive technologies in order to tap often
deep groundwater sources, they are much more costly to drill, equip,
maintain, repair and operate than most of the other water points mentioned
so far (some government dams have also been very costly to construct).
Equipped open wells and boreholes are controlled by government, by groups,
and by private persons where their access is at times limited to those who
can pay to use them.

Table II-1 illustrates that there is indeed a positive association between increasing
water point technology and the level of household resources committed in order to use
water from such points. But the correlation is by no means perfect. Clearly, group I
water points, such as dams and domestic boreholes, can be quite costly to build and/or
maintain, but the government subsidization of these costs has greatly reduced the
household expenses devoted to their use in many cases. In turn this subsidy has
encburaged user perceptions that government water points are meant to be used freely
by all who need them. Moreover, there is a panoply of other user perceptions about
certain water point types which affect their use in practice, e.g., surface water sources
are often considered to be unreliable, natural water points are likely to be treated as
open to use by all, and private ownership and management of a water point brings with
it special rights of use to its owner or manager (who may or may not exercise that
right, however).

The technology of a water point is itself associated with other factors, which
depend in part on water point management considerations. For example, whether a
water point is a groundwater or surface water source clearly influences the level of
technology needed for water extraction, Surface water sources are often less expensive
to use than groundwater ones, in many cases simply because the additional resources
needed are only those to get the groundwater to a place where it can be used (springs
being the exception). Yet, people consider groundwater sources to be more reliable
water supplies, and users are likely to be more willing (however reluctantly) to pay for
reliable rather than unreliable water supplies. In other words, a household's willingness

to pay for the higher umit costs of a livestock borehole is partly explained by the
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borehole's reliability. But even here the household's willingness to pay for groundwater
is variable, since the household use of any particular water point in the eastern
communal areas is highly seasonal in nature. If cheaper, more convenient water is
available elsewhere, people may be unwilling to pay the premium required for more
reliable water.
Seasonality and the Household Water Use System® _
Figures II-1 and II-2 show the effect of seasonality on rural water use in eastern
Botswana, Figure II-1 shows the percent of cases of use each month accounted for by
each physical type.5 While the rank of each type remains relatively steady, the
increased use of boreholes and wells and concomitant decreased use of haffirs during
the dry season after May show a seasonal shift. Figure II-2 shows use of each type‘as a
percentage of its maximum use month by month. Dramatic drops appear in the use of
pans, haffirs, haffir dams and haffirs during the dry season. |
These figures trace the effects of rainfall and shifting residence as part of the
agricultural calendar. Part of the drop in use of surface water sources occurs as they
go dry causing a shift to groundwater sources. A second reason for change is the
related move from the lands to the village. Borehole use rises and haffir use drops as
people move from the lands, where the haffir use is greatest, to the village where
borehole use .predominates. Similarly, haffir use rises as people return to the lands in
December. The pattern of shifting use shown in these figures is evidence of a highly

adaptive household strategy of water point use.

The Household's Fallback Strategy for Ensuring a Reliable Water Supply

In general, all water points are "at risk," and surface water sources particularly
so. The sensible household response to this is a flexible fallback strategy or back-up
system of water points. As one water point goes dry or breaks down, the household

shifts its use to other, sometimes less convenient, but more stable water points so as

4Ii’oec:a.usr.e the Water Points Survey was limited to sites in eastern Botswana, it was
not possible to gather comparable information on the water use system(s) found in
sandveld areas. In the review of the literature on the ecological and seasonal factors
important in Botswana's agriculture in Appendix I, the little information there is
available relevant for such a comparison is briefly discussed.

5"Cases of Use" is the sum of all water points used by all households. If one
household used two water points and a second household used three water points, there
are five cases of use represented by those two households even if they are using some of
the same water points. This measure gives no indication of volume of water used or
frequency of use.
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Figure -1 Percent of Monthly Cases of Use Accounted for by Water Point
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FIGURE II-2 Percent of Potential Use of Water Point Types Each Month.
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to maintain a reliable supply of water through more of the year. In its simplest form, a

household's fallback water point strategy incorporates shifting from wet season to dry
season water sources while at the lands or mixed lands and cattleposts, as well as
shifting from such water points to village ones after harvest and before the next rains.
However, the configuration of the household fallback system varies from locality to
locality, depending on the nature of alternative water sources, and from year to year,
depending on the volume and distribution of the rainfall.

Several general principles of household water use strategies can be identified:

1. The household strategy is to obtain water with the least effort at the lowest

cost throughout the year. ' _

2. A household's strategy varies by virtue of the use it makes of water.
Households may use some water points for domestic purposes only, reserving other
water points exclusively for livestock watering purposes.

- 3. The pattern of use and management of a particular water point may change
as part of the -fallback strategy. Water points that at other times serve multiple
purposes may be restricted at some time to domestic use only in order to preserve
nearby domestic sources. In drought, a water point which has been used for only one
purpose may be made available for all purposes. This most frequent-ly takes the form of
allowing livestock to water at boreholes intended for domestic use only. Similarly,
people may reserve lands haffirs for domestic use during the wet season, using them for
livestock only when alternatiée sources dry up.

4. When all else fails, households and their livestock move back to their major.
village of allegiance which is increasingly likely to have a borehole managed by the
district council. In this fashion the village has become the "cattlepost of the last
resort." Physically moving the entire household is the final fallback strategy. |

In effect, few households are in the enviable position of having year-round free
water as near to their dwellings as they would like. The household strategy thus
involves trade-offs among three inter-related factors on which the household bases its
perceptions of the timeliness and adequacy of potential water sources:

— reliability: is the water available as and when the household needs it?
is the water supply a dependable one throughout the year? |

— convenience: how much effort (either in the form of walking to the
water point or in labor required to get the water) is involved in using the
water point?

— cost: how much is the household charged for water?
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The relative importance of each fluctuates with the season. For example, Bailey (1980:
21-26) found that the primary reason farmers moved their cattle from one water point
to another between January and September is that the first water source went dry.
That is, reliability throughout the year is the most important factor. On the other

hand, from October to December, convenience was generally the most important
factor, with farmers saying that the abandoned water point was too far from grazing or
from where the cattle were kept.

The degree to which Survey respondents benefited from reliable, cdnvenient, cost-
free water is assessed in the following sections.

Reliability. Of the Survey households, 80 percent used more than one source and
52 percent reported using three or more. This is due in part to the restriction of some
water points to a single purpose. Of a total of 485 water points mapped at the twelve
Survey sites, 52 percent were single purpose sourceé. For example, most village
boreholes are restricted basically to domestic use except during drought. A second
factor is the general unreliability of water sources, which necessitates a back-up point
when water ceases to be available at the preferred source. In eastern Botswana reliable
sources are usually groundwater sources such as boreholes, open and equipped wells, and
sand river wellﬁx.6 People often share the same major fallback water points, such as the
village borehole or a river in the mixed lands and cattleposts.

Convenience. Convenience, as measured by the time it takes to make a round trip
to a water point from the living compound, is an especially important factor in use.
Data on the type of water point use and the distance from a respondent's home are
presented in Table II-2. These data show that a higher proportion of sources supplying
domestic water are within ten minutes of home. Conversely, few domestic water
sources are an hour or more away (36 percent) as compared to livestock water sources
(43 to 49 percent). Proximity of a water point to the home may be more important for
domestic water than for livestock watér because of the labor involved in carrying water
for human consumption. Eighty-eight percent of the sample households transported
domestic water by headload. In 74 percent of the households only women and girls did
this work. Under most circumstances, it is rare that a household's daily supply can be

attained in a single trip. If the water point is far from the home, either more time

'6A11 dams and pans used by sample households had gone dry at some time in the

previous three years; 86 percent of the haffirs and 65 percent of the haffir-dams had
done so. In contrast, only 19 percent of the open wells have gone dry. Groundwater
sources comprised 87 percent of the fallback sources in the twelve Survey sites.
Boreholes and wells were the most important fallback sources.
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Table II-2:

Percent of Cases of Use at Water Points
a Given Distance from the Respondent's Home *

Draft Other Small
Drinking Animals Cattle Stock
(Percent) (Percent) (Percent) (Percent)
Sample Size (N) (1086)  (401) (472) (354)
Ten Minutes 19 9 11 12
Ten to Thirty Minutes 36 30 31 36
Up to Forty-Five Minutes 9 12 11 9
About One Hour 10 8 10 12
Over One Hour 25 40 35 ' 29
Don't Know _1 1 _2 _2
Total 100 100 100 100

*Includes data from 90 households in 3 sites reported to
have water problems.

Note: Both households and water points may be counted
more than once in calculating cases of use.

must be spent collecting water or consumption must be reduced.7 Women in a
Mmadinare lands area, who were walking some eight kilometers for water, said their -
households had reduced consumption to one or two buckets per day. One-third of the
respondents who mentioned not using a given water point gave distance as the reason it
was not used. _ _

How convenient a water point is to a household is in effect measured by the

opportunity costs of the household's time and labor involved in obtaining water from

"White et al. (1972: 128-129) found the relationship between distance and per
capita water use was curvilinear: "Up to some critical distance--which in most sites
appears to be about one mile—there is a tendency to use the same range of water per
capita, but beyond that point the tendency is to reduce the range toward whatever is
the minimum for the area." Carruthers found that once a source was moved outside a
courtyard or house, consumption dropped sharply and that "persons close to water
outlets used quantities greatly exceeding more distant consumers" (1973: 28, 35).
Warner's Tanzania study showed that six of the eight villages in which accessibility
(defined in terms of distance to water) was improved, consumption also increased (1973:
241, 322). In Botswana, SIDA (1973: 44) found no clear relationship between distance
and water consumption, though Copperman (1978: 19) found a "slight decline in water
consumption as distance increases."”
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that point. Convenience and cost are closely allied. Nonetheless, this distinction has
been kept since it seems to be one that Batswana themselves think important.

Cost. Surface water and water for domestic use have traditionally been free for
the asking, However, not all water is free. Costs to the user in the form of
contributing labor or an animal or actually paying a cash fee are associated with the use
of some water points. These financial costs are discussed here under the catch-all
term, fees, and represent the mobilization of various resources in support of the
operation of a water point or system of water pointas:.8

Table II-3 shows the water points in the twelve Survey areas where fees are
charged. Fees were charged at only 20 percent of all man-made water points. Water
was free at all dams and sand river wells and at the majority of all man-made water
points except boreholes. Fees were charged at 53 percent of the boreholes, 32 percent

of the open wells and 21 percent of the haffir-dams.

Table II-3:

Twelve Survey Sites: Mapped Water Points
Where Fees are Charged and Where Water is Free®*

Total
Type of Number of Fees Free
Water Water  Charged Water Total
Point Points Percent Percent Percent
Dams 15 0 100 100
Haffir-Dams 24 21 79 100
Haffirs 103 7 93 100
Boreholes 40 53 47 100
Wells 74 32 68 100
Sand River Wells 15 0 100 " 100
Seep Wells _36 14 _86 100
Total 307 20 80 100

*Excludes water points for which no information on fees

was available. r

8part of the cost of consuming water includes factors relating to water purity and
hygiene, some aspects of which are raised in Chapter III,
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As can be seen in Table II-4, 28 percent of the sample households in the twelve
Survey sites said they paid fees. Seventy-five percent of these paying households paid
fees at boreholes and 24 percent paid fees at open wells. In four cases, families said
they were paying not for using the water but for having it delivered from the source to

their home.

Table I1-4:
Households Paying Fees in the Twelve Survey Sites

Percent

of All Percent of
Type of Households Households
Water Point Number (N = 358 HHs) Paying Feesa
Riverb 1 0.3 | 1
Haffir Dams 1 0.3
Haffirs 9 2 9
Boreholes 75 21 15
Wells 24 6.7 ‘ 24
Sand River Wellsb 3 0.8
Seep Wells _5 1 - 5
Total€ 100 28

a. Sums to more than one hundred percent due to multiple
responses.

b. Indicates households who pay to have water delivered
from this source. '

c. Total number of households which have paid fees—this is
less than the sum of households paying fees for each type
because it excludes multiple responses.

Table II-5 shows the ownership of water points where fees were charged. Fees
were most commonly charged at private water points. Nearly half of the cases in which
fees were charged were at private water points and a fifth were at gfoup or syndicate
water points. As Bailey points out (1980: 29-31), group management of a water point
can be an especially important means of providing individual members with water.

Rather than purchasing water from someone else's water source, members of a group

can provide themselves with water directly by sharing the costs of operating a water

point.
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Table II-5:

Twelve Survey Sites: Ownership of
Water Points Where Fees are Charged

Water Points - Cases of Used
Owner Number Percent Number PercentP
Council 7 13 25 21
Village Managed 1 2 11 9
Group or Syndicates 6 11 24 20
Private Individual 39 14 58 . 49
Total 53 100 - 118 100

a. Both households and water points may be counted more
than once in calculating cases of use.

b. Sums to less than 100 percent due to rounding.

Moreover, fees can be seen as a means of purchasing reliability. In 81 percent of
the cases in which fees were charged, the water points were said never to go dry. In
contrast, only 63 percent of the cases where fees were not charged were at such water
points. -

In Table II-6 the fees reported by sample households are presented. The vast
majority (83 percent) are in the form of cash. If the contribution of diesel which must
be purchased is included, cash comprised 88 percent of the cases of fees. As there were
charges in only 13 percent of all cases of use, cash fees thus were paid in only 11
percent of the cases of use. While this is a small proportion of all cases of use, it does
represent part of what other observers have characterized as the monetarization of the

rural water sector.
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Table II-6: _
Summary of Fees Reported in the Twelve Survey Sites

Cases of Use Percent
In-kind - Animals 5 4
Cash per Animal 54 46
Cash per Volume of Water 20 17
Cash ~ Flat Charge 25 _ - 21
Other (including labor) _15 _12
Total 119 100

Note: Both households and water points may
be counted more than once in calculat-
ing cases of use.

Problems of Setting and Collecting Fees

Fees can serve three purposes:

- They can be used to regulate use.

- They can be used to meet operating or capital costs of the water
point.

~—  They can serve the water point's owner or manager as a source of
income or as a means of compensation for the bothe;- of operating
the water point.

Fees can consist of various types of resources:

- In-kind contributions—cattle, labor, diesel, other Ilivestock,
troughs, or other equipment.

- Cash.

Setting Fees Based on Use. Sixty~two percent of the fees were based on

some measure of use—-either by volume of water or per animal watered, Use at district
council- or village-managed sources made up 47 percent of these cases. Roughly 41
percent of the fees at syndicate or privately-owned sources were based on a measure of
use.

The problem with fees based on use is that they may be insufficient to recover
operating costs, particularly if these costs are unknown. Few owners, whether groups,
the government, or private individuals, have any idea of the operating cost of their
water point. In a sense, all costs—capital and recurrent—are treated as periodic

operating costs to be covered as and when required. Thus, while the technology of a
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water point entails costs of operation, there is no guarantee that fees will be set in
order to cover these costs and ensure that water point's operation. The state of record
keeping (where it exists) is poor. It is not common in any group-run water point for all
the relevant records to be kept in the same place or by the same person. Even where
there is a single secretary or treasurer and a single set of books for the group, these
records tend not to be kept according to standard accounting procedure_s.9

The effect is that fees often do not reflect costs. For example, the fee at the
village-run livestock borehole in Makaleng was 60 thebe (see Glossary) per animal per
year. (This was in contrast to the standard district council fee of 20 thebe per aﬁimal
per month.) However, the recurrent costs of the borehole, excluding any repairs, would
have required a fee of 90 thebe per animal per year. The response of the bbrehole
committee to this information was to try to enforce a fee of two pula per year for all
residents of the village who were not using the borehole, but who might someday in an
emergency. This fee was paid by a few public-minded citizens, including a shop owner
who clearly knew the value of goodwill. It was not paid by the majority of the
residents, including a prominent member of the borehole committee who had no cattle
in the village. How long the borehole can continue to run at a deficit remains to be
seen, At the time of the Survey, it had been in operation about a year and a half, and
had some initial costs covered by what was essentially a grant of diesel from the
district council. | |

Collecting Fees. Setting fees and then collecting them are two different

endeavors. A number of factors affect fee collection. Relatives are often charged less :
or nothing at all. People with connections to prominent families may simply be too
powerful to be challenged and they may be served free. We know of no case in which a
- member of a locality was turned away from a group-run dam for non-payment of fees.
We do know, however, of members of other localities who were willing to pay fees but
had been turned away from water points. Poorer members of an area may be charged
‘mothing. Only two respondents reported that they did not use a water pdint because
they could not afford the fees. Custom still affects the supply of water, particularly
for domestic use. Owners may be afraid to collect fees. One borehole owner alleged
that he did not collect fees for domestic use, because the district council would take
away his borehole if he did. His strategy for recovering costs was, inst‘ead, to try to

charge high fees to those few who were willing and able to pay him.

9Both Henderson (undated: 219) and Peters (undated) report that borehole
syndicate members were similarly in the dark about their finances.
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What is clear is that fees are often not paid. One example is the council stock
watering borehole at Lentsweletau. According to district council receipts, this
borehole operated every month in 1979. These receipts show the number of cattle
watering there ranged from a high of 937 in June in the dry season to a low of 94 in
December of the wet season. Our counts of cattle actually watering at the borehole
over a two-day period in November 1979, give an average of 296 cattle per day watered
there. Yet Council receipts (including late payments made in 1980) show that only 112
cattle were paid for in the month of November. Moreover, the six Survey respondents
who said they used the borehole indicated that they used it longer than is shown in the |
council receipts. It is obvious that substantial numbers of cattle were drinking for free
at this borehole. (Nor, it should be added, is there any reason to believe that the
discrepancy in this case was due to a dishonest pumper,)

The case of this borehole offers further insight into the setting and collecting of
fees. Late payments (that is, payments for watering which had taken place more than a
month before) comprised 37 percent of the total receipts. Total 1979 revenue from the
borehole came to nearly P1,200 which, compared to available information on the cost of
operation, indicated that the borehole was probably covering its costs that year. In
April, 1979, the fee was raised from 10t to 20t per animal. Of the 16 receipt holders
using the borehole at that time, 14 continued to pay for the same or an increased
number of livestock. Moreover, a nearby equipped well charged 40t per beast per
month, while at the same time earning, according to owner receipts, some P1,500
during a seven-month period in 1979. Although this information is at best suggestive, it
would seem that the district. council could have raised its fees above 20t without a real
loss in the number of cattle watering at its borehole. Neither council staff nor the well
owner had totalled their 1979 receipts in order to assess whether or not their revenue
covered costs,

It would appear that many owners rely on a sense of obligation and responsibility
among their users for the payment of fees. In some cases, "lax" collection of 'charges
may really reflect a system of neighborly reciprocity which emsures that the water
point owner will himself always have some access to another water point in cases of
emergencies. '

It is probably accurate to say that at the moment in the eastern communal areas,
the whole issue of fees is in a stage of tramsition. Customary obligations and views
about the provision of water still have considerable currency. Water is infrequently
used solely as a source of income. Such fees as exist are more a means of keeping the

water point operational or a means of compensating the owner or manager for the
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trouble of providing the water point. The rising costs of drilling, spare parts, and diesel
will probably eventually force at least boreholes and equipped wells to be put on a more
business-like basis (Peters, undated). Whether the welfare function will continue to be

carried out for the poorer segments of the locality remains to be seen.

Patterns of Household Water Use ‘
Physical and Management Type Used.

village. !0
Survey sites maintained village residences. The water points used by sample households

Eighty-seven percent (313) of the sample households in the twelve

when they are in residence in the village are presented in Table IIA-1 (page 74). Nearly
72 percent of the water points used were privately~owned. There were more sand river
wells used (37 percent) than any other type of water point, though wide village-to-
village variation in sand river well usage was found. Private sand river wells and
private open wells were the most numerous water points in that order.

The use of water points is presented in Tables IIA-2 and ITA-3 (pages 74-75). In |
these tables it can be seen that large numbers of any given type of water point do not
necessarily mean it will be widely used. The single most important water point in the
village is the district council borehole. Council boreholes, which make up only 12
percent of the water points (Table IIA-1), were used by 77 percent of the sample
households (Table TA~3) and accounted for 45 peréent of the cases of use (Table ITIA-2).
The second most important source was the private open well, which was used by 30
percent of the families and accounted for 17 percent of the use. The numerically
prevalent sand river well was used by 12 percent of the families and accounted for only
7 percent of the use. Reflecting on the importance of a council borehole, nearly half
(49 percent) of the cases of use in villages took place at district council-owned sources.
The average council borehole served 21 sample households, compared to five sample

households served on the average by all village water points taken as a whole.

1OCoppm'man (1978: 22) showed the following breakdown of village water use:
cooking 25 percent, bathing 20 percent, beer brewing 20 percent, washing clothes 14
percent, smearing the lolwapa 13 percent, and other 8 percent.
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11 Sixty-six percent (237) of the sample households in the twelve

Lands.
Survey sites maintained residences at the lands. The water points used by sample
households when they are in residence at their lands are presented in Table IIA-4.
Privately owned haffirs are the most prevalent water point, followed by privately
owned open wells. The majority of water points (70 percent) are privately owned. The
average water point at the lands served two sample households (Table IIA-5). Again, it
can be seen that numerical frequency does not necessarily mean greater use. Although
private open wells are out-numbered by private haffirs (20 percent compared to 27
percent), they account for a greater proportion of the cases of use (25 percent
comparéd to 21 percent) (see Table IIA-5). They are used by a greater proportion of the
households (36 percent compared to 30 percent), and support an average of three sample
households each, compared to two sample households per private haffir (see Table IIA-5
and TTA-6).

Most dams, haffirs, and haffir-dams built by the Ministry of Agriculture are at the
lands or in mixed lands and cattlepost areas. These facilities make up only 12 percent
of the water points at the lands. They account for 9 percent of total use. Nearly 13
percent of the households use group-managed haffir-da;ns, all of which are built by the
Ministry of Agriculture. Ministry of Agriculture water sources thus do not play as
important a role at the lands as do district council boreholes in the. village.

Privately-owned sources provide for the majority of use. The amount of use
accounted for by communal water points doubles at the lands, compared to in the
village, and use of group-managed water points increases by two and a half times.:
Group-managed sources are thus much more important at the lands than they are in the
village or at the cattlepost.

' Cattlepost. Twenty percent (71) of the sample households of the twelve
Survey sites maintained cattlepost residences. The water points used by sample.
households when they are in residence at the cattlepost are presented in Table IA-7.
The average cattlepost water point served one sample household (Table IIA-8), The
most prevalent source was the private open well (34 pércent), followed by the private
borehole (12 percent). Open wells and boreholes accounted for over half the water
points in use at the cattlepost. Over three-quarters of the water points were privately
owned. Private open wells accounted for a larger proportion of the use than their

proportion of the physical points. Almost 42 percent of the total use occurred at

HIn the following, the "lands" and "cattleposts" refer to the sample households’
individual cultivation fields and the sites where they have kept their livestock. Unless
otherwise stated, these terms do not idenfity the locality in which lands residences and
cattlepost kraals are found. For example, a person's lands may be located in a mixed
lands and cattlepost area.
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open wells which were used by 47 percent of the households (Tables IA-8 and IIA-9).
Dams, haffir-dams and haffirs (excluding privately owned ones) accounted for 5 percent
of the water points and 5 percent of the use. It is important to note that cattleposts
maintained by households in the eastern communal areas are probably characterized by
a greatef variety of water point types than is typically found in more remote sandveld
areas.

Convenience. The beneficial effect of a reticulated village water system

provided by Council can be seen in the figures on distance presented in Table II-7.

Table II-7:

Twelve Survey Sites:
Percent of Cases of Use at Water Points a Given Distance
from the Respondent's Home in the Village, Lands or Cattlepost

Village Lands Cattlepost
Time of Round Trip (537) (372) (98) '
(Cases of Use) ‘

Less than Ten Minutes 25% 16% 12%

Ten to Thirty Minutes 37 43 30
Up to Forty-Five Minutes 8 9 . 14
About One Hour 12 9 12
Over One Hour 16 22 30
Don't Know 2 1 2
Total* 100% 100% 100%

*May not sum to exactly 100 percent due to rounding error.

Note: Both households and water points may be counted
more than once in calculating cases of use,

CGovernment intends there to be a standpipe within 400 meters of every home in villages
with a council water system. A quarter of the cases of use were at water points within
a ten-minute round trip of the respondent's home in the village, compared to 16 percent
and 12 percent at the lands and cattlepost respectively. Sixty-fwo percent of the cases
of use were within a half hour trip, compared to 59 percent at the lands and 42 percent
at the cattlepost. Thus there is some evidence that water in the villages tends to be
more conveniently located than at the lands or <:z1v.ttle]:n:mt.12 Water at. the lands is
closer to the home than at the cattlepost, but nearly a third of the cases of use take

place at water points an hour or more from the home. Planners have tended to under-
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rate the importance of convenience of water supply at the lands, as illustrated in the
case study on dam groups (Chapter IlI). Yet, convenience is especially important to
rural households when their labor is either tied up in livestock and cropping activities or
weakened by ill-health. Cattlepost water points are farther from the dwelling than
water points in any other area. Water points an hour or more away accounted for 42
percent of the cases of use at the cattlepost.

Cost. Fees at council boreholes for domestic water purposes were abolished in
1979. As shown in Table II-8, almost all use (93 percent) in the village was free.
People are less likely to pay for water in the village than they are at the lands or at the

cattlepost.

Table II-8:

Percent of Cases of Use at the Village, Lands and Cattlepost
in the Twelve Survey Areas by Fees Charged

Village Lands Cattlepost
(537§ (369) (97;

Free Water 93% 81% 80%
Fees Charged _ 7 _19 20
Total 100% 100% 100%

Note: Both households and water points may be
counted more than once in calculating caseS of use
(shown in parentheses).

The Perceived Need for Additional Water Points.

Respondenfs were asked if they needed another water source at the village, lands,
or cattleposts and why. As many as three reasons could be recorded but most
respondents gave only one or two reasons. Unless otherwise stated, the first and second
reasons are combined in the following discussion. '

Village. The perceived need for additional water sources in the village is
presented in Table II-9. In six of the Survey sites, the majority of the respondents said

they did not need another water point. In four of the remaining six sites, the first

Y2Eding et al. (1972: 195); Eding (undated: Table 4-2), and Sekgoma and Eding
(1972: 81-83) found households lived farther from their primary water point at the lands

than in the village in Botswana. Copperman (1978: 45) also estimated that lands water
is farther away and takes longer to collect than village water,
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réason for wanting another source was to have a nearer, that is, a more convenient,
source, This response is typical of a village which has grown beyond the original
reticulated system of standpipes. Sweeter water was desired in one village, since water
in some village boreholes is slightly salty or has a peculiar taste due to other minerals.
In Mmadinare village (the village of allegiance for Phokoje lands area), some people' _
carry water from sand river wells (or hire someone with a donkey and a cart to carry it
" for them) rather than drink the water from the boreholes. What is demonstrated here is
-the 6verall success of the system of district council-provided village water supply. Its
only apparent.failing (if it can be called that) is that it has created a demand for a
standard of supply that is presently beyond the capacity of government ‘to meet in
rapidly growing villages. |

Lands. The perceived need for additional water points at the lands is
presented for each Survey site in Table II-10. In only three sites did the majority of
respondents say there was no need for an additional water point at the lands. In
| Makaleng village, most of the lands are near the village so there is no perceived need
for an additional source of domestic water supply. Seep wells and sand river wells -
provide water for draft animals there. Motongolong is served by a series of open wells.
Eight kilometres from the lands area there is a spring with abundant water for
- livestock., Although no one there responded to the Survey questionnaire with a need fbr
more water points, in kgotla meetings people have expressed the need for hand pumps
for their open wells to make them easier to use., Some Ntlhantlhe lands areas are.
comparatively well served by dams and by sand river wells. _ -

The need for a dry season water source was mentioned by over half the
respondents in four of the sites. Half or more mentioned the need for a closer source in
five sites. The need for drinking and other domestic water was mentioned in four éites
by a fifth or more of the respondents. The need for more water for draft animals was
mentioned at half the sites, but only by a small number of respondents. The need for
water for non-draft cattle was also mentioned at six sites but again by a small number

of respondents.



Table [I-9. Respondent's Reasons For Wanting Another Water Point in the Village

Reason Makaleng a Phokoje I'Io_'bongolonga Bamokgonamia Mosolotshane Mmaphashalala
18§, rcanlS | 18% 1s% 2nd® 1st 2nd® 1st 1s%, ond®
! ercent Percent Perrent _Perrent eycepnt

Cheaper 7 3 7

Cleaner 3 7 7 7 3 7
Sweetexr 7 3 3 10
Dry Season Source 7 3 3 3 L

Drought Source 7 3

Closer 20 0 {43 20 b 7 .96 L7

Tess Work - 3
Drinking Water 30 33 19

Other Domestic 58 3
Smallgtock 11

Brew Beer, Khadi 8

Grow Vegetables L 3 7
Housebuilding 7 3

Village Growing 17 3
" Brezgkdowns

Cattle

Don't Need 10 3 100 67 L 33

-gg-



Table II-9 {Continued).

Dikgonnye Matebele Lentsweletau Gamodubu a |- Ntlhantlhe a Mokatako
13%1’&1‘(‘.&3{:1& 15%8]‘.‘(:91?}:1& 1StPercent2nd 1s-hPerc§1mg' 1StPercengnd 1stPercengnd )

Cheaper 100 : : _
Cleaner : . 3
Sweeter : 87 ' '
Dry Season : -
Drought - 3
Closer = ' : Lo -
Legs Woxk . 3 3
ILive Permanently s :
Drinking Water . 3
Other Domestic Use -

Smallstock
Grow Vegetables : _
Village Growing _ 7
Breakdowns - : 3
Cattle i _ '

Don't Need : 6 13 97 57 17

—

Reason

~B

(Sample = 30 Households per ?iliage exc_e:bt in Motongolong, 27; Mosolotshane, 26; Dikgonnye, 27; Matebele, 27)

a. Méy not add to 100 percent since some respondents gave only one reason.
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Table II-10. Respondent's Reasons for Wanting Another Water Point at the Lands.

Reason

Maskaleng
st 2na®

eason

1 o

ent

Phoko Je

18%

ond?

as0n

nk

Motongolong

1st 2nd

Reason
Percent

18t

Ramologonami

2n3®

eason
oreent

Mosolotshane.

15t ond®

Reason
Percent

Mmaphashalala

15t 2nd?

Reason
Perrent

Cheaper
Cleancr
Bweeter

Dry Season

Drought

Closer

Tess Work

Iive Pexm.
Drinking Water
Other Domestic Use
Draft Animals
Other Cattle

Now Grazing

Small Stock

Grow Vegetables
Brickeaking

No Cattle Water
Breakdowns

Current Source Dry
Not Enough Water Points
Don't Need

No Lands

10

wg

3

exrc

27
37

23

100

3
7
60
7

3
3

10
3
50
10

e AVI RN

15
12
50

& W

8
L 3
L

== D OO\

4o 20

30 20

-ulg—




Table [-10 (Continue_d).

Matebele

Dikgonnye Lentsweletau Gemodubu N{lhantlhe Mokatako
Reason . . .
18t ond 18t 2nd8 1at. 2nda 1st  2nda Tst, _ 2nd2 st 2nd3
Percent. Percent Percent Percent excent ercent
Cheaper 4 3 7 7
Cleaner T 13 3
Sweeter : , 3 3
Dry Season 50 T L 17 T 10 37 13 3
Drought ' T 10 10 T 10 3
Closer L 50 20 3 3 7 7 3 60 3
Less Work _ 26 59 3 57 17 7 . 3
Live Permanently L L L
Drinking Water L T 39 7 17
Other Domestic Use 7
Draft Animals 3 3 3 3
Able to Plouvgh Barlier 3 3
Other Cattle L L 3 T
Now Grazing 3
Smallstock
Grow Vegetables
Brickmaking 3
No Cattle Water 3 T
Breakdowns 10 3
Current Source Dry 3
Not Enough Water Points _
Don't Need 3 39 27 3 53 3
No Lands L L N { 10 10 10 10 23 25

Sample = 30_ Households per villagé except Motongolong, 27; I&oéolotsha.t&é, 26; Dikgonnye, 27; Matebele, 27.

a. May not add to 100 percent as some respondehts gave only one reason.
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These are important findings, since Ministry of Agriculture personnel treat water
for cattle as the pre-eminent water need for agricultural producers at the lands. It is
not always easy to convince Ministry of Agriculture staff that their professional
concerns are not the major concerns of most people who place a high value on reliable
domestic water when at the lands.13 When these findings were presented to one
agricultural demonstrator’'s monthly meeting, the ADs nevertheless insisted that the
problem was water for cattle. This meeting was followed by two large kgotla meetings,
one with an attendance of about 100 and the other with an attendance of about 50. At
both meetings, the people insisted that water for human consumption was the greater
problem. '

The picture at the lands, then, is one of a need in a majority of localities for
drinking water to carry people through the dry season and for water sources which
either are closer or in some cases require less labor to use. The latter can be
particularly important as there is often a perceived labor constraint during certain
periods of the agricultural calendar, especially for women. Thus, convenience of water
points may still be an important factor to households even in the wet season, when
surface water sources are physically nearer the dwelling, Water for draft animals is a
problem but less of a hindrance than the lack of drinking water.

Cattlepost. The data on perceived need for water at the cattlepost are
presented in Table II-11. As noted above, the majority of respondents at all sites did
not have a cattlepost. Most of those who did felt their water supply was adequate.
This is to be expected, since presumably a household would not set up a cattlepost in
the absence of adequate water. The very small percentage who felt a need for an
additional water point most frequently mentioned the need for a closer source and for a
dry season supply, again pointing to the importance that water point convenience has

for a number of rural bouseholds in eastern Botswana.

The Effect of Specific Factors on Household Use of and Access to Water Points
The Effect of Fees. Poorer households might be expected to be adversely

affected by fees charged at water points. However, less than a third of the sample

1:)'In this regard, it is interesting to note that when a rural sociologist from
Reading University asked people around Tutume, where dams were being built in 1970,
what they would like to see in terms of development, the most usual answer was
schools. Dams came quite low down on the list, In a recent interview he noted "It
wasn't clear that they were very worried about water at all." Interview with Peter
Rawlings, 2 December, 1981.



Table II-11. Respondent's Reasons for Wanting Another Water Point at the Cattlepost.

Reason Makaleng Phokoje a Montongolong Ramokgonamia Mosclotshane Mmzphashala
T 1et ond | 18t 2nd 1st Tt 2nd 2nd 1 sl’g 2nd
Percent Pexcent Percent Percent Percent ercent
Cheaper Waten 3
Cleaner
Sweeter 3
Dry Season Source 3 3 7 3 N
Drought Source 3 3 L
Closer T 3 3 7 3
Lesa Work 3
Live Permanently
DIrinking Water T
Other Domestic 4
Other Cattle. 23 T T L g8
Breakdowns _
Don't Need L7 10 29 27 Lo
No Cattle Post o ' ' i
et |3 5 - % £y s

_09.—



Table 1I-11 (Continued).

Reason

legomwe

.’i’ercent

Matebele

"jsiﬁeréent

Ientaweletau

! s"i’ercent 2nd

G%modubu

Percen

Ntlhantlhe

da K H-'i’ercentznd

Mokatako

18'{i%c:rcent":"m1

Cheaper Water
Cleaner
Sweeter

Dry Season Source

Drought Source

Closer

Less Work

Live Permanently
Drinking Water
Other Domestic Tse
Other Cattle
Breakdowns

Don't Need

¥o Cattle Post

25
o

V17

3

—

2 =

Sample 30 Households in all villages except Motongolong N = 27, Mosolotghane 26, D:.kgonnye N = 27,

Matebele ¥ = 28,

a May not add to 100 percent beca.use some respondents gave only one reasch
b Does not add to 100 percent due to rounding error
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households said they paid fees (including contributing labor) for water. Only two
respondents said that fees kept them from using a water point. While the need for
cheaper water was mentioned by all respondents in Dikgonnye and a few respondents
mentioned cheaper water in each of five Survey sites, in six sites no one felt the need
for cheaper water (Tables II-9, I-10, II-11).

Domestic water remains freely available through the district council borehole
systems in many villages. Natural sources remain open access. While fees for water
have the pbtential of becoming a problem, at the moment, the poor appear not to 1_")ve'
greatly oppressed by fees in most of rural eastern Botswavna.' This stands in sharp
contrast to the situation in the sandveld where a number of poor householdé are
dependent upon boreholes owned by a few wealthy households (see Hitchcbck; 1978; and
Kramer and Odell, 1979). |

The Effect of Private Ownership of Water Points. Water development by some

households may work to the detriment of others. Hitchcock found that water sources in
the sandveld of Botswana "are increasingly being concentrated in the hands of fewer
and wealthier individuals" with the very real possibility of a "loss of water rights on the
part of a substantial number of people" (1979: 192, 399). _

Owners of private water points do have the genei-al right to turn others away from
their water points. In eight percent of the cases in which a water point was nbt ﬁsed,
the cause was owner restrictions. This affected only four percent of the respondents.
Owner restrictions have been found to cause hardship to the poor in some areas (Peters,
undated) and certainly have the potential to be a problem elsewhere. In the sites
studied in this Survey, they did not appear to work undue hardship at the time of the
Survey.

The Effect of Wealth. A Guttman scale of possession was constructed to provide

an index of relative wealth (Appendix 3). The scale was collapsed into four categories:
poorest, scale step 0; moderately poor, scale steps 1-4; moderately rich, scale steps
5-9; and richest, scale steps 10-11. The use of each water point physical type by
households of varying relative wealth was compared. The differences in use of dams,
haffir-dams, pans and seep wells were found not to be sfatistically significant.

Those which were found to be significantly different are presented in Table II-12.
For the purposes of this table, the four categories have been combined into dichotomous
categories. The poorest and the moderately poor are significantly more likély to use
sand river wells and haffirs. Each of these is a small source, which a famlly can provide

for itself typically by commlttmg its own resources,
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Table II-12:

Comparison of Relative Wealth and Use of Selected Water Point Physical Types?2

Water Point

Haffirs

Rivers

Boreholes

Boreholes

Open Wells

Sand River
Well

Use
Do Not Use

Use
Do Not Use

Use
Do Not Use

Use
Do Not Use

Use
Do Not Use

Use
Do Not Use

(in percent)

Poorer

0-4
Sample = 264
42
58

1-4
Sample = 317
68
32

0
Sample = 21
19
81

0

Sample = 13
85

15

Richer

5-11

Sample = 96b
26

74

5-11

Sample =72
33

67

1-9

Sample =418
73

27

5-11

Sample = 110
81

19

1-11

* Sample = 397

58
42

1-11
Sample =195
49
51

Chi Square Test

Significant at
.01 Level

Significant at
.01 Level

Not Significant

Significant at
001 Level

Significant at
.001 Level

Significant at
.05 Level

a. Scale steps used to define richer and poor categories vary accordmg

to differences found in the preliminary 4-step analysis.

b. Sample varies from type to type because villages which did not have
a given physical type were excluded from the analysis for that type.
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There is no significant difference in the use of boreholes by the poorest compared
to the moderately poor and moderately rich. This undoubtedly reflects the use of
district council boreholes and provides an example of water development which is
beneficial to the poor. However, the richest and the moderately rich, compared to the
moderately poor, were significantly more likely to use boreholes. This would suggest
that the rich are probably the primary users of boreholes other than the "free" village
boreholes. This is consistent with necessary cash outlay either in the forﬁ_: of fees or
capital to drill, équip, and operate one's own borehole.14 _

The poorest were significantly less likely to use open wells. The poorest and the
moderately poor were significantly less likely to use rivers, possibly in part due to many
rivers being used for watering cattle. The poorest are less likely to own cattle and -
hence might be expected to use such sources les.«r..15 '

In sum, those water points clearly requiring capital outlay were less likely to be
used by the poorer households. Where labor could be substituted for capital,.-us.'e by
poorer households predominated. Where a water source was free and open to all, with
the exception of rivers, no difference in use could be attributed to differences in
wealth. | ,

The Effect of Holding Cattle. Table II-13 compares households which do and do

not hold cattle:.16 Cattle holders were significantly more likely to use dams, rivers and
wells. This is consistent with the findings above that the richest and moderately rich,
who are also more likely to hold cattle, are more likely to use rivers and wells.

While publicly-provided domestic water points have been shown to serve the poor,
it is not at all clear that publicly-provided cattle water sources equally serve the poorer
cattle holder. Households keeping cattle were divided according to their score on the
Guttman scale of relative wealth. The water points they used for watering cattle were

classed as private, communal, and publicly-provided sources. For this purpose,

14]3‘0reholes constructed between Independence and the late 1970s "represent the
single largest productive investment related to the agricultural sector during this
period—apart from the natural growth of the cattle herd" (Colclough and McCarthy,
1980: 236). These authors also estimate that perhaps only 5 percent of Batswana
farmers can afford their own borehole (Ibid: 115).

15The percent of households holding at least some cattle in each category is:
poorest 65 percent; moderately poor 73 percent; moderately rich and richest 75
percent.

16Holdmg cattle includes both ownership and holding the cattle of others through
the Mafisa system. See T. Hertel, 1977.
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Table II-13:

Comparison of the Use of Physical Types by Households
Which Do or Do Not Keep Cattle (in percent)

Do Not

: Keep
Keep Cattle Cattle
N =203* N =94

Use 13 2

Do Not Use 87 98
N = 158 N = 80

Use 16 14

Do Not Use 84 86
N = 260 N =98

Use 39 ' 33

Do Not Use 61 67
N = 187 N =81

Use 24 11

Do Not Use 76 89
N =85 N = 33

Use ~ 21 9

Do Not Use 79 91
N =326 N =118

Use 73 72

Do Not Use 27 28
N =317 N =97

Use 59 46

Do Not Use 41 54
N = 147 N = 61

Use 41 30

Do Not Use 59 70
N =130 N =48

Use 40 27

Do Not Use 60 73

Chi 8quare Test

Significant at 0.01 Level

Not Significant

Not Significant

Significant at 0.02 Level

Not Significant

Not Significant

Significant at 0.05 Level

Not Significant

Not Significant

*N varies from type to type because villages which did not have a
given type were excluded from the analysis for that type.
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privately initiated group were defined as private, while those sources built by the
government and turned over to groups were defined as publicly-provided.

The use of each kind of source by each category of cattle holders is pi-esented in
Table TI-14. The data in this table show that the very poorest cattle holders do use
publicly-provided sources to a greater extent than do other groups, though the samples
for each extreme category (poorest and richest) is very small—eight households in both
cases, In more general terms, communal water points accounted for 41 percent of
cases of use by both categories of poorer cattle holders and 50 percent of the cases of
use by both categories of richer cattle owners. If only public and private water sources
are considered, there is evidence that, while some poorer cattle holders benefit from
public sources, the wealthier cattle holders benefit more (Table II-15). Admittedly, this
measure is crude, It is not known how many head of livestock each group waters .at
such sources or how crucial these sources are considered. Nonetheless, it does appear
to indicate fhat some factor (perhaps location) makes these sources more useful to the

rich than to the poor,

Some Lessons

The Push-Pull Dynamic. There is an underlying tension in a household's water use

strategy which may be missed by an overly deterministic reading of the description of
the household "falling back" through a set of water points of seasonal changes to move
from water point to water point with little choice in the matter. Rather, there are
likely to be reasons for staying at a water point as well as reasons for leaving it. The
decision to stay or leave often involves a number of "push” and "pull" factors associated
with each water point and the locality in question. For example, Bailey found in the
Water Points Survey that, of all the reasons given by cattle-holders for leaving a water
point, 32 percent were related to the water point going dry, while 24 percent were
concerned with the greater convenience afforded by another water source (1980: 22).
The fallback strategy is not just one of the household using an increasingly restricted
set of water sources in the dry season, but also one of "falling back" tb a much
expanded set of options with the advent of the wet season and the cropping season.

If the village is taken as the point of departure in describing rural water use,
rather than the lands at the start of the cropping season, a recurring geograﬁhical
pattern of advance and retreat is apparent in household water use with the passing of
each agricultural season as household members move from the village to the lands and
cattleposts and back again. This pattern of advance and retreat in houshold migration

is, in turn, dependent on other push and pull factors in addition to those
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Table II-14:

Comparison of Use for Livestock Water of
Private, Commumal, and Publicly Provided Water Points
by Relative Wealth of Cattle Holders

Relative Wealth Score

0 1-4 5=-9 10-11
(8 Owners) (164 Owners) (69 Owners) (8 Owners)

Cases of Use (Percent) 6 (35%) 148 (44%) 39 (30%) 3 (33%)
at Private Sources

Cases of Use (Percent) 4 (24%) 139 (42%) 66 (50%) 4 (44%)
at Communal Sources

Cases of Use (Percent) 7 (41%) 47 (14%) 26 (20%) 2 (22%)

at Publicly-Provided
Sources

Note: Both households and water points may be counted
more than once calculating cases of use.

Table II-15:

Comparison of Use for Livestock Water
of Public and Private Sources
by Richer and Poorer Cattle Holders

Poorer Richer

0 -4 5 - 10
Total Cases of Use 208 70
Private Sources 74% 60%
Public Sources 26 40

Chi Square Significant at .05 level

Note: Both households and water points
may be counted more than once
in calculating cases of use.

related to seasonal water availability. For example, the village provides a pull away

from the lands and cattleposts in the form of social activities, greater alternative

17For more details on this topic, the reader should consult Fortmann and Roe
(1982).
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economic opportunities, and other amenities, such as a district council-operafed village
water scheme. This pull may be strong enough to overcome the attraction of even the
most convenient and reliable water supply at the lands or cattlepost. Moreover, for a
segment of the population meeting their most basic problem, access to thé means of
production, may make farming or settlement at the lands or cattleposts not even
feasible, For them, the economic opportunities elsewhere provide an irresistible pull.
There is also the push from the lands into the village that comes after hai-vesf, when
the supply of water becomes increasingly inconvenient and unreliable at the lands
during the dry season. |

The push-pull dynamic also operates to encourage lands and cattlepost activities.
There is a push out of the village toward the lands and cattleposts to the extent there is
"insufficient land for grazing around a village along with insufficient household labor and
too many expenses involved for maintaining a separate village residence. For some, the
lands or cattleposts provide a strong pull in the form of productive oppdrtunities when
few are available in the village. In fact, this pull may overcome even the most
inconvenient water supply at the lands, as in many cases when households decide to
settle permanently at their lands area. -

Thus,. there are likely to be a number of push and pull factors associated with
deciding to stay or to leave a residence or water point. Moreover, such decision~making
is also affected by considerations of risk and uncertainty.

Protectmg the Water Rights of the Poor. The r1ghts of the poor to domestlc

water in the village seem to be fairly well assured. It is at the lands and cattleposts
where their rights, particularly to water for livestock, are most threatened, especially
in the form of de facto and de jure moves toward individual land tenure.l_8 Individual
tenure provides no assurance that a poor household could develop a reliable water.
source on his/her property or that this person will be able to take his/her animals to a
fallback source should the need arise. Fencing in fallback sources of water or placing a
fence across the line of trek to a fallback point could spell disaster for small farmers,
" The very nature of the present water system, however, is probably the best protection
of the water rights of the poor. The fallback system with a combination of natural and

man-made water points scattered over communal land offers many oj:tions to the
poorer livestock owner. Physical effort gains access to water points such as haffirs and

sand rivers. Nonetheless, it must be constantly kept in mind that a water system which

18Indlvldua.l land tenure arrangements, both in the hardveld and in the sandveld,
are discussed in Chapters IV through VI.
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largely operates as a communal unit can only exist in conjunction with a surrounding
agricultural and residential land base which is also held communally.

The Evolving Nature of Water Rights. The present system of water use and

associated water rights has its roots in a traditional system of water use norms which,
in turn, is similar to the systems in many neighboring countries with similar
environments. The present system can be seen to have evolved from an earlier,
primarily communal system of rights.

Communal Rights. When discussing the right to use water, the general right
to get water and the right to use a specific water point must be distinguished. For
example, the Karamojong speak of the "theft of a water hole" rather than of the water
supply itself (Dyson-Hudson, 1966: 219-220). The right to water, as distinct from the
right to use a specific water point, tended to be recognized as a universal right in most
eastern and southern African societies.19 This was most clearly so in the case of
drinking water, particularly for emergencies, and also in the generally recognized right
for anyone to use water from natural sources. Schapera documented these rights among

the Tswanas:

In tribal law, the open waters of a river or pan close to which a
village is settled can be used freely by anybody for drawing domestic
supplies, washing clothes, bathing, or watering stock,

. .« « Tswana formerly regarded all surface waters as common property
which any member of the tribe could use freely. The only qualifica-
tion was that the water supplies in a grazing district were reserved
_for the people keeping cattle there.

In all tribes, however, it is the general rule that travellers passing a
well are entitled to free water for themselves and for their cattle.
(1943: 243-249)

The logic of such communal rights to natural water is fairly obvious. First, it
must be remembered that in most societies with such norms, land was often held by the
tribe. Hence, even where usufructuary rights were granted to individuals, the land base
around any water point was essentially communal. In legal systems with‘private water

rights to natural water sources, such rights usually depend in large part on control of

19See for example: Mukwaya, 1953: 14 (Uganda); USAID, 1979: Annex 9 P.4
(Somalia); Colson, 1959: 120 (Zambia); Gulliver, 1955: 3?7 and Malcolm, 1953: 32
(Tanzania); and Lambert, 1956: 142 (Kenya). See also Caponera, 1979.
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adjacent or nearby land.zo In other words, the ability to acquire natural water points
generally depends on the aibility to control access to the adjacent land.

In a pastoral society under semi-arid conditions, there are very good reasons for
not acquiring exclusive rights to any particular piece of land. Seasonal variations in the
amount of rainfall and the location of water and forage make the' ability to move to
resources essential for survival. This applies to the person who needs to leave a spot
when it lacks resources as well as to one who may need to come to it when it is flush
with water or grass. '

If all resources are held in common, then everyone has the possibility of moving to
and using those resources. Privatization of land or water limits the number of options
available to the community as a whole, Hence maintaining commmial rights to natural
sources is part of a.strategy for maximizing the number of options open to the
community in times of stress. The generally recognized right to drinking water had a
similar basis. Becauseé in extremis no one wished to be turned away from water, this
was granted as a right to evei'yone. One's responsibility to a traveler"or a neighbor
would assure one's own right in a similar situation.

Many things have changed in Botswana since Schapera's time, but the desire to
maintain options through general water rights remains a strong feature of present rural

society in Botswana.

It remains a respected convention, essential for survival, that people
and their cattle deprived of water should be permitted the use of a
water source normally used and even managed and maintained by
others. ' Kin or close neighbors are turned to first, but even outside
this network the convention holds. . . Socially, many farmers ex-
plained, others in need of water for their cattle cannot be turned
down. (Willett, 1981: Chapter 14)

Even the wealthy try to keep diverse options open. In some areas, borehole
syndicate members maintain good relations with owners of nearby wells in order to have
a back-up source should their horehole break down (Peters, undated: 27; Henderson,
undated: 216).

Communal Obligations. Keeping options open sometimes required periodic

maintenance of a water point. Hence it was not uncommon to find attached to the

2"oF‘or a more detailed discussion, see Bernhardt (1975).
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right to use a water point, the responsibility, indeed the obligation, to maintain it.
Communal labor and collective responsibility seem to have been particularly prevalent
in connection with village water supplies.Z]' In Botswana some of this work was done by

age regiments, groups of men of a similar age who could be called upon by the chief to

do work for the community (or for himself).

During the rule of Sekgoma II, the tribe needed a dam for watering
their cattle and a site was chosen at the bottom of Swaneng Hill.
The Masokola regiment was called forth to build it. We closed the
stream running beneath the hill, dug a foundation and filled it with
sacks of manure and river sand. We built the wall up with sacks of
sand and covered it all with soil, (Head, 1981: 90)

Again, times have changed. Community work by regiments has decreased
drastically since Independence. Some collective responsibility is still attached to the
use of open access and communally-held water points. Groups of neighbors can be
expected to assist in the deepening of a seep well or the repair of an open well from
which they regularly get water. In 1979, a broken dam wall in Makaleng was repaired
by hundreds of local residents who turned out for two days of voluntary labor. (Such
stories do not always have happy endings. The dam filled with water and was duly
admired by a visiting Minister. Then the biggest rainstorm in a twenty-four hour period
in-the last twenty years occurred, and the new dam wall washed out in a spectacular
flood, It remained in disrepair for two years until ‘it was rebuilt by the Ministry of
Agriculture in 1981.) '

Private Rights. Communal rights and communal obligations are still the
means by which survival is ensured through the maximization and maintenance of
options in the form of alternative water sources. But as the community has come to
.mean less and the individual and locality more, there has been a shift toward private

rights to water.zz

ZISee for example: Mukwaya, 1953: 55 (Uganda); Cory, 1954: 72, 81 and Malcolm,
1953: 32 (Tanzania); and Lewis, 1961: 234 (Somalia).

22The shift from communities to localities and individuals in eastern Botswana is
discussed in Chapter VI,
existed in Botswana for at least some fifty years. Schapera (1943: 246-249) wrote as .

follows on the establishment and maintenance of private water rights.
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In general, Chiefs have willingly allowed and even encouraged people
to sink wells, so that the country might be developed and pressure
upon other water supplies be diminished. However, should a man
make a well without permission, he may be forced to abandon it, even
if he has already struck water. '

The people who sink a well are entitled to the sole use of its water
and to protection against trespass, but they often allow others to
water cattle there too. In some tribes. .. they occasionally demand
and receive payment from men wishing to share regularly in the use
of the well. Among the Ngwato,.on the other hand, Kgama ordered
that water must never be sold; it should either be given freely or not
given at all,

In the Kgatla Reserve, some of the boreholes put down by the
Administration in and since 1934 were paid for either by indivi-
duals. . . or by small groups of men, locally known as "syndicates" -
who are also responsible for maintaining them. As with wells and
private dams, the owners are entitled to the sole use of the water,
but to this right was attached the special condition that they might
no longer share the boreholes that are common tribal property.

The shift toward private rights accruing from the investment of individual labor
and capital can be seen to result from two factors. Individuals or families may have
&esired to secure more reliable groundwater sources than they could get from
communal sources in which less investment had been made. The shift toward
privatization likely réceived its impetus with the introduction of the borehole which
required considerable capital to drill and then to equip with an engine. Since boreholes
can also have substantial running costs, a borehole owner might be understandably
loathe to provide water free to all comers. In other cases (such as privately owned
wells), freely available water might be exhausted sooner than if only the owner_(s) were -
to use it. Yet another factor which might have encouraged restrictions of use to.small
groups is that it is often easier to exercise social sanctions on such groups than on the
community as a whole. _

Thus the development of private rights can be seen as one step in the search for
more reliable water supplies, an effort which was profoundly affected by the introduc-
tion of a new, capital-intensive drilling technology. A controlled source, such as the
borehole, was more likely to be reliable. A source paid for (with either sweat or cash)

also fostered a desire for control and led to a belief that exclusive control was justified.
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The Private/Communal Balance. It is interesting that the trend toward

private rights has by no means led to the abandonment of communal rights. Private
rights apply to man-made sources only. Natural sources remain open access with rare
exceptions usually based on the control of the surrounding land. Attempts to establish
exclusive private rights to a communal source are likely to cause considerable outrage.
But even in the case of a man-made source, there are some communal aspects to
private rights. Indeed, the two systems of right--communal and private——can be seen as
interdependent. | .

First, the right of poorer locality members to use open-accesé sources reduce_s.
pressure on private water point owners to share their water. The private owner, on the
other hand, must often rely on his/her own communal water rights since the private
water point may prove to be unreliable. It may go dry. If it is mechanized, the
machinery may break down, or the oil or fuel may run out. Further, a private water
point is immobile. If grazing runs out around it, the reliable supply of water is of
limited value to the owner. The private owner, then, also has reason to appreciate. the
_system of communal rights which allows him to move his herd elsewhere, for it is this
system which guarantees the flexibility still critical to survival in an agro-pastoral
society. Of course, if the owner wishes to share communal water points or even use
those points primarily serving poorer neighbors, their right to ask for the use of the
private water point is increased. Thus the old system of reciprocity to a large extent
survives. There are, of course, points of tension: some owners charge high fees for
water; outsiders may abuse their right to use communal sources, ruining the grazing and
water for locality residents; and certain people refuse to pay reasonable fees or use
illegal means to get water from private sources, '

The continuing existence of the two systems leads to a certain blurring of
definitions. Government may consider a source to be private, but if the community
considers it a communal source, it is likely to be used communally. (This we shall see,
was a major stﬁmbling block in the Ministry of Agriculture small dam program.) One
should not expect to see the disappearance of the communal system. It protects the
podr and it is an essential part of their strategy of survival. At the same time, it also
serves the interests of the rich. The continuatioh of the communal system inevitably
sets limits to the degree of privatization which can be expected. On the other hand,
privatization can be expected to expand. It is tied to a technology—boreholes--which is

widely viewed as essential to the provision of reliable water. For the richer cattle
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producer, it provides added control over the production system. Thus it can be
expected that the two systems will continue, perhaps in changing balance, to provide

each other support and aggravation,

Summary _
The data presented in this chapter have shown the response of people to the
seasonal availability of water and the resources to which that water gives access—the
associated grazing and arable land. People have been shown using water as it is
seasonally available in different places, returning ultimately every year to the village
| where government investment has provided water which is cheaper, more convenient,
and most important, more reliable than at the lands or the cattlepost. It has been
shown that what water points are used depends on the time of year, the place, the
‘ primary production activities and to some extent the socio-economic status of the user. .
Rather than emphasize the system of physical facilities, a water use system has
i been detailed. It would be an error to consider all the water points in a geographical
| area as colllectively comprising primarily a physical system. Rather the focus must be
| a system of use, assessing the available physical structures within their social context
r and the effects of seasonality. (Indeed, the management of many natural resources can
only be understood in the context of such a system of use.) In the end, it is seasonality
which plays the predominant but not the only role in determining the nature of the
system. We turn now to a case study of how this system of use can also affect local-

level water point management.



=75~

Annex to Chapter II:

Detailed Tables on Water Use in the Village, Lands and Cattlepost
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TABLE IIA-3

Twelve Survey Sites:

Village

Percent of Households Using Water Point Types When They are in Residence in the

Council Owned

Privately Owned

Public or Community

Group Owned or Managed

Type of Water Points Water Pointe Water Points Water Points
Water Rumber Percent Murber Percent Kumber Percent Faxber Percent
Points of of of of of of of of
Householde Households Householde Households Households Households Households Bouseholds
Dam - - 1 0.3 10 3.2 - -
Haffir Dem 2 0.6 - - - - 17 c.h
Haffir - - 15 L.8 1 0.3 - -
River - - - - [ 1.9 - -
Pan - - - - - - - -
Borehole 240 T6.7 13 L.2 - - - -
Open Well - - 23 29.7 - - 1 0.3
Sand River Well - - a7 11.8 28 8.9 - -
Sand River Extractor 20 6.4 - - - . - - -
Seep Well - - 37 1.8 . 0.9 1 0.3

Sample = 313 Households who maintain a village residence.

Adds to more than 100 percent since households use more than one water point.
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Twelve Survey Sites: Water Points Used by Households When They are in Residence at the Lands

TABLE IA-4
’ Council Owned Privately Owned Public or Commnity Group Owned or Managed Total®
Type of Water Points Water Points Water Points Water Pointe
Water Maber of Percent of Bumber of  Percent of Fumber of  Percent of Namber of  Percent of Number of Pexcent of
Point Vater Vater Vater Water Water Vater Water Vater Vater Vater
Points Points Points Points Points Points Points Points Points Pointa
Dem 3 1.8 1. 0.6 3 1.8 - - 7 4.3
Baffir Dam 5 3.1 - - 1 0.6 3 1.8 9 5.6
Haffir - - 43 26.5 3 1.8 2 1.2 L8 23.6
River - - - - 6 3.7 - - 6 3.7
Pan - - 1 0.6 10 6.2" - - 1 6.8
Borehols 5 3.1 I 2.5 - - 7 .3 16 9.9
Open Well Z - 32 19.7 - - - - 32 13.7
Sand River Well - - 16 9.9 1 0.6 - - 17 10.5
Seep Well - - 16 9.9 - - - - 16 9.9
Total 13 8.0 113 £9.7 2l 14.8 12 7.4 162 100
i
: . . - ¢
TABLE HA-5 Twelve Survey Sites: Average Number of Households per Water Point Type and Percent of Use 3
at Each Type When Households are in Residence at the Lands )
- Council Owned Privately Cumed . Public or Commnity Group Owned or Managed Total
Type Water Points Water Points Water Points Water Points
of Average Percent ofa Average Percent of Average Percent ofa Average Percent of Average Percent of
Vater H’l;nber Total Use H!;mber Total Use Fumber Total Use Fumber Total Use * Tumber Total Use &
[+ [ . of . of £
Point Households Households Eouseholds Houeseholds ;ouseholds
per Water per Water pexr Water per Water per Water
Point Foint Point Point Point
Dan 2 1.7 1 0.3 ' 2. - - 2 =
Haffir Dam 2 2.5 - 2 3 o.g 1 0.8 1 2.6
Daffir - - 2 21.0 1 1.1 1 0.5 2 22.7
ver - - - - 5 8.3 - - 5 8.3
Pan - - 2 0.5 2 5.5 C - - 2 6.0
Boxehole b 5.2 2 2.5 - - 5 8.8 4 16.6
QOpen Well - 3 2.9 S - - - 3 2).9
Sand River Well - - 1 4.7 2 0.5 ~ 3 5:2
Seep Well - - 2 8.3 - - - - 2 8.3
Total 3 9.4 2 62.2 3 182 3 10.2 2 100
NOTE: Total "Use" is defined as the sum of the number of times each water point was used for at least one month b
po

the sample households. 'A household or water point may be counted more than once in calculating "total use".

a May not add to 100 percent due to rounding errors.



Twelve Survey Sites: Percent of Households Using Water Point Types When They are in Residence at the

TABLE NIA-6
Lands

Council Owned Privately Owned Public or Community Group Owned or Managed
Type of Water Points Water Pointe Water Points Water Points
Water Fumber Percent ¥umbexr Percent Number Fercent Number Percent
Pointe of of of of of of of of

Households chs_eholds Households Households Households Households Households Households

Tem 6 2.5 1 oL 10 L.2 - -
Beffir Dam 8 o 3.h - - 1 0.4 3 12.7 \
Haffir - - 70 29.5 L 1.7 2 0.8 Eg
River . - - - - 25 10.6 - - 1.
Pan - - 2 0.8 18 7.6 - -
Borehole 20 8.4 ] 3.8 - - 30 12.7
COpen Well - - 86 36.3 - - - -
Sand River Well - - 17 7.2 2 . 0.8 - -
Seep Wells - - 33 13.9 - - - -

Sample = 237 Households who maintain a residence at the Lands.

Sums to more than 100 percent since households use more than one water point.
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TABLE IIA-7 Twelve Survey Sites: Water Points Used by Households When They are in Residence at the Cattlepost
Council Owned Privately Cwned Public or (Eomu.nity Group Owned or Managed Total?
Type of Water Pointe Water Points Mater Foinis water Points | ]
Vater Bumber of Percent of Fmber of Porcent of Rumber of Percent of Wumber of Parcent of Rumber of Parcent of
Point Water - Water Water Water Water Water Water Water Water Water
Points Points Points Points Points Points Points Points Points Pointe
Den 1 1.4 1 1.4 1 1.4 - - 3 b1
Haffir Dam 1 1.4 - - 1 1.4 - - 2 2.7
Eaffir - - 7 9.6 - - - - 7 9.6
River - - C - - 5 6.8 - - S 6.8
Fan - - - - - - - - - -
Borehole 5 6.8 9 12.3 - - 2 2.7 16 21,9
Open Well - - 25 3h.3 - - - - 25 .3
Sand River Well - - 8 10.9 1 1.4 - - 9 12.3
Seep Well - - & 8.2 - - - - & 8.2
" Total® 7 9.6 56 76.7 8 10.9 2 2.7 73 100

a May not add to 100 percent due to rounding errors.

TABLE HA-8 Twelve Survey Sites: Average Number of Households per Water Point Type and Percent of Use? at Each

~ Type When Households are in Residence at the Cattlepost

Council Owned Privately Owmed Public or Community Group Owned or Managed Total
Type Water Points Water Points ) Water Points Water Points
of Average Percent of Average Percent of Average Percent of Average Percent of Average Percent of
Vater Fumber Total Use Tumber Total TGse Nomber Total Use Fuber Total Use Yumber Total TUse
of of of of of
Point Householde Esuseholds Households Households Households
per Water per Water per Water per Water per Water
Point Poipt Point Point Point
Dam 2 2,0 1 1.0 1 ~1.0 - - 1 4.1
Haffir Dam 1 1.0 - - 1 1.0 - - 1 2.0
Eaffir - - 1 9.2 - - - - i 1 9.2
River - - - - 1 6.1 - .- i 1 6.1
Pan - - - - - - - - H - -
Borehole 2 8.2 1 9.2 - - 2 3.1 | 1 20.4
Open Well . - - -4 41.8 - - - - A 2 .8
Sand River Well - - 1 8.2 1 1.0 - - i 1 9.2
Beep Well - - 1 7.1 - - - - i 1. 7.1
1]
H
& !
Total 2 11.2 1 76.5 Tt 9.2 2 3.1 b 100

NOTE: Total "Use is defined as the sum of the number of times each water point was used for at least one month by the
sample households. A household or water point may be counted more than once in calculating "total use".

a May not add to 100 percent due to rounding errors.



TABLE IIA-9  Twelve Survey Sites: Percent of Households Using Water Point Types When They are in Residence at the

Cattlepost
Council Owned Privately Owned Public or Community Group Owned or Managed

Type of Water Points Water Points Water Points Water Points
Water Number Percent Humber Percent Number Percent Tumber Percent
Points of of of of of of of of .

Bouseholds Households Households Households Households Households Households Households
Tam 2 2.8 1 1.4 1 1.4 ' - -
Haffir Dam 1 1.4 - - 1 1.4 - -
Baffir - - 9 12.7 - - - -
River - - - - 6 8.5 - -
b - - - - . P - - -
Borehole g 12.7 10 14.1 - - 2 2.8
Open Well - - - : 33 L6.5 - - - -
Sand River Well - - 8 11.3 1 1.4 - -
Seep Woll - - 5 7.0 - - - -

..-08‘_

Sample = 71 Households who maintain a residence at a cattlepost.

Sums to more than 100 percent because households use more than one water point.

L .
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Chapter III

PARTICIPATION IN THE MANAGEMENT OF WATER: A CASE STUDY OF DAM GROUPS

With the practice of many years they came to realize that in order to
properly manage and utilize the Meich'uan Reservoir (in China) and
the numerous small reservoirs and ponds, it is necessary to exercigse
unified management and unified arrangement. Isolated ponds and
reservoirs had become no longer consonant with the development of
the situation. The reservoirs, canals, ponds and dams of the entire
district had to be linked together to form a complete system.
(Nickum, 1977: 27-28) '

Water management is often viewed as carrying out a series of specific technical
‘tasks. The attempts of the Botswana government to encourage water management have
tended to reflect this view. Water management has a technical component, but the
social setting is of equal importance. Again and again, experience has made clear that
local social structure and norms generally have more effect on the behavior of water
point users than do government institutions, expectations and regulations. Recognition
of this has led to attempts in Botswana to utilize loca] institutions and people in the
development and management of water points. The results of this have been mixed.
This chapter considers the experience with government-initiated dam groups and
derives some lessons for planning and encouragement of local involvement in water

point management.

The Road to Participation in Dam Management

There is a long history of community effort in the initiation, construction and -

management of dams and related structures in Botswana.l In 1905 a group of
Bakhurutshe are reported to have constructed a weir v)hich is still standing on the
Shashe River near Kalakamate., In the early 1910s, members of the Bangw'aketse tribe
constructed a dam just outside their capital to provide water for its cattle (Schapera,
1947: 30, 70). In 1932 some Bakhurutshe constructed a dam near Makaleng. similar to

those observed on white freehold farms. In 1937 this dam was expanded with technical

advice from a Boer farmer and was used until the wall collapsed during extraordinary

rainfall in 1';\'77.z

4

1A detailed history of post-Independence dam building activities by the Govern-
ment of Botswana up to 1974 is provided in Fortmann and Roe (1981).

zlnformation on Bakhurutshe history from Sub~-Chief K.P. Ramokate.

R
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As the colonial government became involved in the construction of dams, it came
to recognize the importance of local involvement. In 1965 the Director of Agriculture

"~ wrote:

The concurrence of the Tribal Authority [ Paramount Chief] and the
local people is essential in the siting of dams so that they will accept
responsibility for maintenance. . . The Tribal Authority [is] to be
made responsible for maintenance of the water supply and fencing
and for the discipline of offenders. (1965: 2)

A later memorandum for a new government dam building unit stated:

The project previously financed by OXFAM has been extremely
popular and well-supported by the public and the object of the new
project is to set up a small dam unit to continue and expand the
concept of building, improving and repairing small stock watering
dams in co-operation with communities...[ Tlhe fact that local
people are helping to provide their own wants will ensure that they
are closely associated with any dams that are built and will,
therefore, make certain that these dams are properly looked after.
(Republic of Botswana, 1968(?): 1)

Good intentions were not enough, as the Chief Conservation Officer subsequently wrote

near the start of the 1970s;

To date the dam construction unit has been operating on a Govern-
ment directive that dams should be built. The program was started
with insufficient preparation by establishing contact with the people
from the area concerned...What is really lacking is the means. of
establishing certain assurances namely that the people's full partici-
pation is guaranteed and that the requirements of the government are
met. The participation of the people should include some form of
contribution to the physical operation [of the dam]... (Youthed,
undated: 2-3) -

These concerns about local involvement resulted in part from criticisms of
Ministry of Agriculture dam building programs, such as that by a Reading University

agricultural economist:

. « « the construction of these dams was clearly ahead of the detailed
planning work, and, possibly, even at some variance with the real
needs of that particular area. .. [There] was not at this time any
organized approach to the use to be made of these dams and the
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controls that might be necessary: and many of the families in the
area seemed quite indifferent to the construction of the dams,
(Gardiner, 1968: 3) '

The 1974 Dam and Haffir Building Policy .
| The eventual outcome of the discussions on local pa_rticipation in the management
of dams was a 1974 Ministry of Agriculture policy statement on haffirs and dams which
was still in effect in 1982. The dams, haffir-dams, and haffirs discussed in this chapter
were some of the estimated 99 constructed under this policy from 1974 to 1980 in the
eastern communal areas by the Ministr;r'é Small Dam Unit (SDU). |

According to the policy stétement, these dams are to be "primarily" for stock
watering purposes in the lands and cattleposts; they are not intended to serve as
domestic (human drinking) water supplies for villages. Théy are to be large enough to
ensure that, given normal rainfall, they can water up to 400 adult cattle year round. In
practice, capacity varies from dam to dam.

Central government undertakes to pay the full construction costs of these small
stock dams, which are to be "built for agreed groups by building them and handing them
over to District Councils free of charge." The policy gives a council two options in dam

management:

. » « the first option is for District Councils to take complete adminis-
trative control of the dams; to appoint a person to look after the
dams, to maintain the fence around the dam, the watering point
below it if there is one, to keep stock off the dam wall, to keep the
wall grassed, and to collect watering fees. . . A second option would
be for the Council to hand over complete responsibility for mainte-
nance to an established group of farmers using the dam [and] allow
them to collect the watering fees and the money in a fund for
maintenance of the dam. (Ministry of Agriculture, 1974)

In practice, no council_ has chosen the first option: dam groups have overwhelmingly
assumed direct management responsibilities, even though formal handovers by councils
to groups have been rare. '

Under the policy, a dam group is meant to consist of approximatelj 15 members,
each of them owning a.n.average of fewer than 20 adult cattle. (Users are expected to
increase their herds over time.) No single person should be allowed to water more than
50 head. Each group should be formed before the dam is constructéd and should cohsiét
of farmers who want the dam and are "willing to control their grazing.” The Ministry of
Agriculture extension staff is expected "to take the initiative in organizing groups who

want dams." Prior to dam construction each group should sign a standard form, "Terms
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of Agreement" (see Appendix 4), as a precondition to the dam's handover. The-three
major conditions to be accepted by the group in this formal agreement are: '
1) The group members will maintain and repair the dam.
2) Each member will pay 72 thebe per adult animal per year, the revenue from
which will be used for dam maintenance a:nd repair, '
3) The group agrees to allow no more than 400 adult cattle (or their equivalent)
to water at the dam. |
The name of each group member is to be written in the Agreement. It is unclear in
what sense the Terms of Agreement constitutes a binding legal document, It contains,
for example, no clause stipulating that each member of the group is jointly or
separately liable for shortfalls in, say, fee collection. No penalties for non-payment of
fees are specified, though the Agreement includes a clause to the effect that the local
government authorities can take unspecified "appropriate action" if the conditions of

the Terms are not fulfilled by the group. Nonetheiess, under the Water Act of 1967,

water rights have been issued to a number of these groups since 1976, giving them
exclusive legal right of use to the water in the dams, though not to the land around and
under them.

The 1974 dam policy sought to achieve a number of objectives. First and
foremost, it meant to institute group management of the dams. Such management was
to center around members' payment of set fees; observance of standard stock
limitations; and agreement to undertake routine maintenance and repair. Through
acceptance of these conditions, stock and grazing control around the dams would be
established. Moreover, the dams were to be designed so that they could not water more
than 400 adult cattle on a year-round basis. Underlying these objectives were both
political pressures and lessons learned from earlier dam building programs, not least of
which was the view that livestock watering points built by the Ministry of Agriculture

should not result in overgrazing and range degradation.

What Dam Groups Do : ; ‘
Since what people are supposed to do often differs from what they actually do, it
is not surprising that dam groups have not followed the Terms of Agreement to the
lettex'.3 In Table II-1 » information on the dams observed in the course the Water
Points Survey is summarized. There are 24 dams, 21 of which have some sort of group

management, described in the table.

3A. B. J. Willett's massive study (1981) on groups in Botswana also provides much
useful information on the operation of individual dam groups. :



TABLE III-1 Management of SDU Dams

Wb

collected regula

Dam Kame and Group Use Maintenance Regulation Feea Average Deily Condition Comaents
Code Mumber Countg* of
(1S0/Domestic} Fence
Users
Mskaleng voo L Hone Gate is locked when village Kene 289/ {Dry Season) Good
Haffir Dam ] cattle watering borehole is :
11201 operating
Mambo None L None Occasional exhortation Bone - Knocked down
Baffir Dam bty headman in places
11200
Sechsle YIC L Fence Locked until Sechele Haffir Kone - Good
Baffir reinforced with Dam goea dry reinforced
thorns
Sechele vIC L Fone See Sechele Haffir above None - -
Haffir Dem
Toteng Haffir Toteng D None Domestic only None Good
“11302 Ward -
Bosudi Haffir Hone L Wone Decasional exhortation by Hone 18/ {Jan, 1980) Cate knocked A group has been
11303 ) Chiaf 231/h (april-July | down formed but was
1980) t0ld by MOA that
they must wait
until the dam
bas been handed
over to Council
Lekurwana Darr L Fence Won members excluded Kone n/e ?Iet season; Good Hard pump does
Baffir Dam Group )] reinforced with 60/0 (Dry Season reinforced not work charge
23201 thorne with thorns for not working
on maintenance
Mmadithota Dam L Non members intended to Hone 99/7 {Wet Season; Thorns only Cannct exclude
23202 Group D be excluded B6/14 (Dry Season communi ty
. members from use
Dinokaneng Dam L Fence For: members domestic use Members - none b/l (Wet Seaaon; Good Hand pump not
23203 Group D reinforced with | enmiy Non-members 28/1 (Iry Season used some have
s thorms domestic use paid fine for
' only 25t/drum’ not working on
{1init one drum maintenance
per day)50t/
month{bucketa
only 1 - not

-G 8-



TABLE III-]1 (continued)

Dan Kame ansd Group Use Maintenance Regulation Fess Average Daily Condition Comments
Code Rumber Counts* of
(1SU/Domestic) Fence
Users
Sekerepa Dam Gre—=p L Fence reinforced If dam going dry, Said to be - Hand pump not
2320k - D and thorns non-members not to come | members used
built fence as a Domestic P1.20/ Have collscted
group housshold/year; fines for not
cattle 72t/beant working on
Kon memberss maintenance
Domestic P2.00/
household/year
Smallstock 1t/) head
day cattle 1t/beaat
day ~ not collected
regilarly
Belsbela Dam Group L Ko non-members said P6.00 afo S’wet sessong Good Akpparently littls
Haffir Dam D to use haffir-dam membership fee o/, (Dry season used
32201
Segomotlhaba Dem Group Primarily] Fone Livestock excluded Hone /13 E':let seasong Good Hand pump not on
Haffir Dam D often because of 0/19 (Dry season order
L1200 lack of sufficient
dam water
Galetlhokwane Dem Group L Kone Used for domestic Fona 218/0 Ewst seaaon; Good Band pump not
Haffir Dam D only when dsn water 375/1 {Dry moason working: major
1204 (Primarily 1) is low; pome nom- lands cattle
members use dam watering source
Letewvatawe Bone D Hone Good Rarely used becanse
Haffir dam of poor water
L1202 holding capacity
Fgotehwale Dam Group Prjmrilﬁ Ussre have placed | Galetlhokwans non— Hona Good Proximity of
Haffir Dam D& S8 metal trough cut- | commntty members village cattle
L1205 pide fence for excludsed watering bore-
calf watering holee allows group
%o restrict dam
to domestic only
Marmyelanong Dex Group D Gate locked to stop Fone 14/10 (May 1980} Good Said to be aeepage
Haffir dam livestock water, . and poor holding
1206 water rationed

primarily for domestic

use only

capacity

.—9 8_



TABLE NI-1 (continued)

Chairman of Dam Group
from using it. {¥ice
chairmen had key)

Dam Neme and Group Tee® Malntenance Regulstion Poesa? Avorage Daily Condition Comrente
Cods Rumber Counta¥* of
{150/ bomestic) Fence
Users
Dem group ) Gate often locked to Yone 728 (May 1980) Good Rsparts of pecple
k207 prohibit livestock "forcing" their
watering; scarcity of vay into dam for
water led to rationing livestock watering
for demestic use only heve heen made
’ recently
Meanoko Dem group {said D Bush fencing within Chretaker hired. Users Variss: &1/1 {June 1980} Good Uped by and
Eaffir Dam do be associated L dam area end reservoir | have placed a metal 10t/beagt/ restricted to
42200 with Mmakanke YDC) pit to exclude live- | for watering outside pit; dry season{1980); residents arcund
stock walking into users form "bucket brigade"| F1.00/year dam
water from pit to trough when 1978/79}
watering cattle
Motloletse tshega | Sub committes of D Caretaker maintains Caretakers hived; users {Varies:tot/ 2/1 {Wet Season) Sood Hand puemp not
Haffir dam Magkanke VDG L fence; however, have placed a metal trough (beast/dry 24o/16 {Dry Season} working; VDC
L2201 cattle snter dam outside reservoir pit for |season(1%80); complaining of
& trample spillwey watering; herders tucket |P100/hn/yr people failing to
as outeide hand pump | water to trough; wrationed {(1978). In maks contributions.
not working for domestic water only in |past, fees wers Fees collected go
. dry seascn eelf-help levies into general VIC
on reaidents treasury
of area, P67
collected
since 1977
Maamohiko "Dam Group"/ D Volunteer carstaker Ussrs have placed water Said to be 10t/ L/L (Wet Season) Good When Chairman of
Haffir Dam Commnal L ones said to maintain | trough outside reservoir beast/dry season,36/9 (Iry Season) original dam group
L2202 dam, but no longer; pit, with herders but apparently| disd, group :
new carstaker said to | bucketing water to trough [no one paid as ~effectively diebanded;
be identified (5/80) of 10/80 hand pump not working
Bapalana e Grouppaid to be| D Caretaker herding Have used outside hand pump|i0t/beast/ary | L485/21 {June 1980) Good Hend pump recently
-Haffir Dam associated with L activities away from and trough in past to season, but . was working; history.
42203 ¥makarke VDO dam fencing ensure no pollution varies from of disputes with
of water for domestic time to time Mmnakanke VIO
use; carstaker said to
be hired
Mehans Daxm Group D Fons Gate once said io be Fone 7/0 (Wet Season) Good Serious dlsagreements
g:fzof{i;r Dam L locked, excluding 105/ {Dry Season) ) between Dam Group

Chairman and Vice
Chairman, both of
whon are from 4iff-
orent communitien
tut farm the same
lande area arcund dam

-LS...



TABLE HI-1 {continued)

Dam Hame and Group tse® Maintenance Regulation Pees b _j Average Daily Condition Comeents
Code Mumber Counta* of
{150/ Domestic) Fence
Taere
Hawve bye-laws for me-
Mmamonkge Dam Group D Considerable bush mbers and non-members|50t/hh/dry season 9/0 {Wet Season) Good Group has had
Haffir Dam L fencing for goat- meetings held; gate |(covers D & L Uses); I108/0 (Dry Season} fund raising partiee
51201 - proofing, cow dung often locked, said to|said to have collected and projects for
collected for graseing |have ratiomed water |P150 soc far; fees i dam ’
of wall arcund rill in dry season for ss |vary yearly for members
erosion areas purposes: caretaker |and rnon-members
. said to have volunt-
eered gt one time.
1
Magol thwane Dem Group Primarily Hone Has not been managed|Inconsistent reports {12/0 (Wet Season) Good Hend pump does not
Haffir-Dam L or used since just |Jon fee collecticons; 139/0 (Dry Season) work; people want
51202 | (Tate 1380) after construction |scme P6 - P11 collected Government to fix
to mid 1980; in the past pump
availability of
domastic village
borehole and nesarby
river has lessened
need for dam -
2); Dams 21 Groups 8% dams L% of the groups Al1 ‘the groups try |43 percent of the
uged for do scme maintenance to regulate the use ]groups say they
domeatic of their dams charge fesa
water. . '
2% dams
ugsed for
domestic
only

* 1979/80 Counts from Water Points Diaries; . ges Chapter Four for more detalls
e¢. D = Domestic, L = Livestock, SS = smallstock

P. Bh = housshold:

_88.-
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Maintenance Functions. Maintenance involves keeping the physical structure in

proper repair and working order. One of the appealing features of dams is that there is
no technically complicated maintenance associated with them unleés the wall actually
collapses or the dam silts .up, both reas&nably infrequent events in Botswana.
Maintenance is largely preventive and its absence is not immediately apparent. _

About half the groups do some sort of maintenance. We found no dam grc_mp_ _
which adhered fully to the stipulated mainténance activities. No group has planted
grass on the dam walls, although in some cases natural growth has occurred. The
Mmamonkge dam group in Southern District has been reported to have put cattle
manure on the rills of the dam wall in preparation for seeding. The Ministry of
Agricﬁlture has provided some, though not all, of the dams with drinking troughs and
hand putﬁps outside the wall and reservoir ar;ea. Many of these do not work at all,
Others are not used only because they lack a pump handle, -

The predominant maintenance activity is maintaining the. fence which encloses
the dam wall and reservoir. In contrast to older Ministry of Agriculturé dams, many
SDU dams still have their original fences in reasonably good repair, ‘In some cases,
groups have even improved the original fenceé——adding strainers or piling thorn bushes
around the wire to keep out smallstock. Two groups have hired caretakers. whose duties
included keeping cattle away from the fence;; another two groups are said to have had
caretakers in the past. It appears that fences are maintained less for the Ministry's
reason of lengthening the life of the dam than because they are an essential tool for
regulation which is the most common managerﬁ ent activity.

Regulatory Functions. All groups attempted to regulate the use of their dams. In

addition, at two dams without groups, the chief or the headman occasionally exhorted
the people to use the dam properly. As the alternative ephemeral sources start drying
up, the use of dams begins to be restricted in #n.any areas. Again, the regulations may
not necessarily take the form laid down by th_é Ministry of Agriculture {(we know of no
SDU dam group, for example, which deliberately limits the number of stock as
prescribed) but they do assist in a rational strategy of overall water management.

Four kinds of regulation are common: -

(a) The numbers of users may be limited. This appears to be
accomplished more by turning away outsiders even when they are
willing to pay fees than by turning away non-paying members in the
group or in the same locality.

(b) The types of use may be restricted. Six dams are limited to
domestic use, either permanently or seasonally as other sources start
to go dry. (Sometimes watering of calves and smallstock is allowed
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at "domestic" water points,) Cattle drink such large amounts of
water that, rather than try to ration use by cattle, the group simply
excludes them completely in order to ensure a convenient domestic
water supply. The success of such an ordering of priorities ultimately
depends on the availability of alternative and fallback water points,
both for domestic and livestock purposes.

(c) The manner of use may also be controlled. This strategy tends to
be associated with a priority for domestic use, in part for reasons of
hygiene. Dams used for domestic purposes are more likely to have a
limitation on the access of cattle to the reservoir. The only workable
hand pump known to us is at Rapalana dam in Kweneng District,
where the water is used for domestic as well as livestock purposes.
Where the water is used for both cattle and domestic purposes, the
cattle are allowed near the reservoir but are typically kept out of the
water (being watered instead from troughs). Ironically, the exclusion
of cattle from the reservoir, an important maintenance activity in
the eyes of the government, occurs mainly in conjunction with the
use of the water by humans, a use for which these dams were never
primarily intended.

(d) The time of use may be regulated, Some dams are closed

completely at certain seasons. This usually occurs for one of two
reasons. In some cases, dams are used as fallback points for other

water points which are subject to breakdowns, such as boreholes.

Such dams are kept closed (by the simple expedient of locking the

gate) and opened only when the primary water point is not

functioning. Makaleng haffir-dam in North-East District is con-

trolled in this way. Other dams are part of the sequential system of

fallback points. The water source most likely to go dry is used first,

followed by the other, more reliable sources. In Sechele village

(North-East District), one haffir-dam is used first, while a second,
deeper haffir is kept locked. When the first goes dry, the second is

unlocked. When that is finished, the herds are taken to "the cattle

post of last resort", the village, and watered for a fee at the district

council borehole, which was originally intended only for human

consumption.

In general then, it appears that regulatory activities take place in an attempt to
preserve water quantity and quality over time as the more plentiful and convenient
rainy season water supply diminishes. In more specific terms, the demand on these
dams for domestic water partly explains why considerably more livestock do not water
at some of them. Of the 129 daily counts of total livestock watering at 15 SDU
"associated haffirs and haffir-dams between November, 1979 and July, 1980, only 15 of
these counts (12 percent) recorded over 400 livestock units (LSU), eight of which were
at a single haffir in the North-East Dist_rict.4 The average daily count for all SDU

4’Willett provides further examples of SDU dams watering over 400 head (1981:
Chapter 14). ' '
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constructed or contracted haffir-dams monitored during this period was approximately
100 livestock units. Thus, although most farmers do not speak of limiting the number of-
livestock using dams, in fact many SDU dams are used in such a way that the numbers

are limited. _
Revenue Generating Activities. Because there are few, if any, operating costs for

dams, users are less likely to perceive a need for fees than they are in the case of water
points equipped with pumps and engines. As noted above, the Ministry recommends a
. water fee for SDU dams of 72 thebe per animal per year. Nine groups said they charged
some kind of fee, but we know of no dam where the recommended fee is collected.
Revenue is generated, however, in response to specific needs often in the form of a
contribution, e.g., paying a caretaker. Some users appear to pay an initial membership
fee out of a general sense of obligation, thereafter treating this payment as a license
fee eﬁtitling them to take water indefinitely. 'Groups may have a membership fee or a
requirement for contributing labor and a penalty for non-compliance but such penalties
are rarely enforce&. ‘
Under these circumstances it is not surprising to find that record-keeping is rarely
practiced by the groups. If records are kept, they are unlikely to be sufficient to
determine either total revenue or total costs within a given period. It is understandable
if users are reluctant to pay fees in the circumstances where they consideér there to be
a complete lack of financial control and accountability. Making contributions for a
specific purpose or emergency seems t0 many a more acceptable way of raising
revenue. In this fashion, people are not made to feel that they are paying for water or,
in the absence of trust, "throwing their money away," but that they are chippihg in to
keep the effort going—rather in the nature of a self-help contribution. '
According to their books and recollections of members, no group seems to be
_ collecting. more than a small fraction of what the government recommendations
envisaged. For example, the Sekerepa Dam group in Central District had collected
between twelve and thirteen pula as of January, 1980. (The dam group chairman could
not say precisely what had been collected.) Had the group collected the fees at the
government rate, they would have collected over P125. On the other hand, few groups '
seem inhibited by want of funds from taking essential action for essential j)urposés. It
appears that government overestimated the real costs of dam management, or that only.
in the longer term will these costs emerge. "Essential action" for the users does not-

include saving to deal with long-term costs.
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Why People Do What They Do
Why People Follow Management Procedures Laid Down by Government. Dams

serve a useful purpose. Rural water users value reliable and convenient supplies—every
hour not spent carrying water can be spent doing something else, including resting.
Hence, it is worthwhile to protect and preserve a nearby supply. Fences are maintained
because people can see them working as a management tool. When the water in a dam
comes under stiess within a fallback system, its supply is regulated.

Why People Do Not Follow Management Procedures Laid Down by Government.

Two sets of factors seem to encourage groups to depart from the Terms of Agreement,
one set technical and the other social organizational.
(a) Technical Factors '

The Small Capacity of the Dams. Dams are intended to hold water

through the dry season, but there must be adequate rainfall--preferably in the form of
quick heavy showers for this to happen. No rainfall is reliable in Botswana, let alone a
specific amount and type of rainfall. Even given sufficient rain, many small dams do
not hold water thrbughout the dry season. In some cases this is due to the pressure of
an exc_éssive number of stock. If a dam is perceived by its user as likely to go dry (see
below), it makes sense to "mine" the water while it is there, especially if there are
other water points to fall back to. Some dams go dry because, as recognized by SDU
personnel, they have not been properly sited. Siting of most SDU dams was based ona
short visual inspection of a site selected by the dam group, without the aid of technical
tools such as soil tests and aerial photography. '

Dams as Low Maintenance Facilities. Many people favor dams precisely

because they do not have to worry about their maintenance. Where maintenance
requirements are perceived to be low, there is even less incentive to pay fees,

The Role of Seasonality and the Position of Dams in the Fallback

System. The seasonal use of dams is significantly affected by the water fallbaék
system. Dams hold the greatest amount of water when they are least needed—during -
the rainy season. At that time there is little incentive to pay attention to them.
Moreover, many dams extend the rainy season supply through only part of the dry
season, although this varies from year to year. While choosing Survey sites in
August/September 1979, we found only three dams in the areas we checked (including,
but not limited to, the twelve Survey sites) still holding water. However, in 1980, late
heavy rains resulted in 73 percent of the SDU dams containing water at the time they

were monitored, compared to 29 percent of all man-made surface water sources.5 On

5Wi11ett found a comparable 75 percent of the 82 SDU dams he surveyed had
water in mid-1980 (1981: Chapter 14).
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the whole, thouéh, dams in general have a reputation for going dry before the end of

most dry seasons. _
Thus, during the rainy season when water is plentiful and often during the late dry

season, there is little payoff for labor devoted to dams. The payoff comes when the
dam begins to be used as a fallback point or needs repair. Management occurs, but it is
management under stress at that time of year when use of the dam is critical. If fees
are collected, it is typically at this time.

Dams as Multiple-Purpose Water Points. If fencing and deep reservoirs

successfully restrict direct livestock access to dam water, users are more likely to use

this water for other purposes--especially in many mixed lands and cattlepost areas
where convenient domestic water supplies are at a premium at the start of the dry
season during cropping time. Twenty of the twenty four dams were used for domestic
water. The management arrangements associated with a dam used for both domestic
and livestock watering purposes can be different from those followed in managing it as
a livestock watering source only. For example, calculation of fee payments on the basis
of use can become more complicated when a dam is managed for multiple purposes. In .
particular, domestic water charges are looked upon with even less favor than are
livestock watering fees by the households, since domestic water is supplied free of |
charge in most major villages.
(b) Social Organization Factors _
Shortage of Labor. Use of the SDU dams in the mixed lands and

cattlepost areas where many of them are sited is affected by a perceived shortage of -
labor for agricultural work, especially for cattle-herding. Of the Survey respondents
who said they live permanently at the lands, 67 percent said they did so for reasons
relating to managing their livestock. Those who have traditionally cared for liwfeatock,
young men and boys, are now occupied in the wage sector or at school. This means that -
adult owners, truant children, or low-paid hired herders take care of the cattle.
Livestock watéring dams are appealing to such herders because cattle can simply water
themselves at those single-purpose dams without deep reservoirs and locked gates.
Herders would much rather open a gate and allow cattle to water freely than spend
their time and energy using a hand pump.

The perceived labor constraint makes itself felt in other ways as well, The
Motloletsetshega dam group in Kweneng District could not ration its dam water for
domestic purposes until after harvest, when field labor became available to herd the

cattle to more distant water points. Similarly, many people leave the lands when the
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harvest is over, an event which clearly affects the availability of group members for
various management activities at that time (Willett, 1981: Chapter 14 also notes this
problem). Thus, labor-intensive dam maintenance tasks may not be done for lack of
labor. Moreover, the very lack of fences and deep reservoirs may increase the value of
the dams to labor-short stock holders who use the dams for livestock watering purposes
only, In other words, individual cattle-owners may have a vested interest in minimizing
their own costs by ensuring that some small dams are not managed and controlled as
intended by the government. |

Local-level Perceptions Affecting Dam Use. Water points which have

been established by private individuals are commonly maintained by them (privately
owned, open-access sources are not unknown, however). Government dams é:e
generally considered to be government property, the local perception sometimes being
that government will take care of them as it does its other property. Although the
government policy of consultation and agreement before a dam is built is meant to
create a sense of local ownership, this does not always result. '

Because of traditional norms of free access to many surface water sources, a
SDU dam is commonly perceived as belonging either to government or to the locality in
which it is situated; rarely is it seen by residents as belonging exclusively to a small
group of people in that area, even if they have been registered by the government.

Dam Groups as a Creation of the Government. Dam groups often have

no life of their own: The members are 15 to 20 people who have signed up with the
agricultural demonstrator to. get a dam. They are not particularly deserving of a dam.
They were simply in the right place at the right time, It is for this reason that
government and local perceptions can run afoul of each other.

The government is concerned that there be a group which has expressed sufficient
interest to assure that building a dam responds to a local need. What locality the group
represents does not concern the government, as long as the group- agrees to manage the
dam. From the viewpoint of the government, the group has been given the right to use
the dam and the corresponding responsibility to manage it properly. | But ofher residents
of a locality may not be prepared to accept the group's exclusive right to the water.
The communal land on which the dam is built "belongs" to all residents, including the
neighbors of group members. The dam itself is constructed by the governmenf at no
cost to the group. The water is rain water. This distinguishes the dam groups from
private individuals whose right to their wells or dams comes from the labor or capital
they have invested in their development. There is a noticeable lack of any equity

(including sweat equity) in the case of most dam groups.
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Groups which try to exclude neighbors from using the dam or try to collect fees,
therefore, may find themselves on rather tenuous ground. They have no local basis of
legitimacy, government statements notwithstanding. There are few, if any, traditional
norms on which they can draw to support their claims. As lqng as there is mutual

assistance among neighbors, dam group members may hesitate to turn away people who

might help them in other circumstances. Thus groups may have to sacrifice the

provisions of formal dam management as stipulated in the Terms of Agreement to
preserve their standing in other social networks of the locality. One can find would-be

fee-paying outsiders turned away in favor of "free-riding" residents of an area.

Finally, dam groups arise in response to a government offer. The government

initiates the suggestion that a group be formed. Once the new members say yes, they'-

have no involvement in the process of dam building until the dam is turned over to them
for management. Because the dam building unit is administratively separate from the
extension unit responsible for group formation, although both are in the Ministry of
Agriculture, the time between agreement and getting the dam can be from two to six
yea.rsa.6 This is no basis for building a cohesive group which might try to enforce

unpopular water use regulations. Since groups typically have committed no resources to

J N

the dam, and since the group itself is not particularly strong, its members have no-

reason to exert themselves.

Lack of Consultation. The government sometimes acts alone, leaving

the farmers behind. During the course of the Survey, the North-East District Council
fenced five dams as the first step in turning them over to the villages. The entire
fencing effort took place on council's initiative without informing the people. To the
dismay of the council employees, the fences at all five sites were either cut by villagers
or demolished by cattle within a few weeks. Council viewed the villagers as
irresponsible and destructive. Villagers viewed the fences not as management tools, but
as devices for preventing use of the dam water. Consultation might have prevented

distress on both sides.

The Declining State of Self-Help. Self-help activities are generally in
disarray in many rural areas. The absence of community sanctions against those who do
not support the management of a dam may indicate the low priority that all self-help
activities receive in an area. The complaints of some dam group members about people

who do not contribute to the management of a dam occur in the context of an

6At least 232 dam groups were said to exist in all of Botswana as of mid-1980. Of
these, Willett found 124 (54 percent) were "groups waiting for dams to be built by the
Small Dam Unit." (1981: Chapter 14)
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increasing lack of trust and cooperation in some localities. In this sense, extension

efforts based on locally-initiated efforts by those dam groups which want to improve

their revenue collection are more likely to be successful.

Alternatives

The alternatives to group management are not necessarily better. District
councils could run the dams as they do with village water supplies. Even if they could
afford the wages for some 100 or more caretakers, there is no guarantee that such
control would assure that fees were collected or stock numbers limited.

Dams could be sold to private individuals on the condition that they follow
government maintenance regulations, including stock limitations,

Yet private leasing of state and tribal grazing land has not secured improved
management of the range anywhere in Botswana. Privatizing dams would certainly
disrupt many areas' fallback systems to the detriment of the poor smallholder and
domestic user.

Finally, privatizing a water point may raise the cost of water to the consumer.
For example, in the Mokatako/Ditlharapa Survey area, water, and particularly domestic
water, is sold commercially, and in those localities where there is no alternative to

these few available private sources, the cost of water tends to be comparatively high.

Groups, Management and Participation: Some Lessons
The Intermittent Nature of Dam Groups. Dam groups do not perform as the

government might wish. On the other hand, the condition of SDU dams is not as bad as
that of their predecessors after a comparable period of use. The most visible sign is the
number of fences still standing upright and intact. Management occurs when it is
F needed, especially where dams serve both a critical livestock and domestic function,
particularly during the early dry season. In most cases, groups act when a clear need
for labor or money arises.
N The claim that group~controlled dams are mismanaged because the government-
designed Terms of Agreement are not followed is too narrow a view. It rests on
preconceived notions of what groups are, what are dam management costs, and how
' fees fit into management. The dam groups monitored by the Water Points Survey might
best be characterized as ad hoc working parties, seasonal in nature and locally-based.
They regulate water use; they occasionally maintain the dams by contributing time,
labor and, in some cases, cash. Their sole purpose is to facilitate timely access to a

convenient, but not wholly reliable, water point.
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To expect such working groups to behave as if they were formal committees, with
an on-going basis for operation is unrealistic. The drying up of many dams and the post-
harvest out-migration of people to their villages is bound to subvert the possibilities for |
year-round, group management of dams in communal areas. (A number of farmers may
be too busy during the agricultural season to attend regular meetings even then.,)
Finally, in many instances the failure to obey stock limitations is balanced by the fact
that grazing pressure on the area around the dam is rarely sustained the entire year.

Water Management Is Based on a Water Use System. Some of the better managed

dams are part of a system of multiple water points managed by the same group.
Exclusion from a single water point is accepted by users when the water point has a |
clear place in an orderly system of fallback points. Emphasis on management of single
water points is inconsistent with the adaptive behavior necessary for survival in an area
which has great variation in division of labor between sexes and with prevailing forms
whereby households manage their water supplies. Thus, government efforts to ensure or
improve the widespread participation of the residents of a locality in the management
of a single water point are likely to be frustrated in most eastern communal areas of
Botswana. Planning local-level management for a water supply there requires careful
consideration of the nature of both the water use system and the agricultural: system,
and of the related management practices for both.

One must relate decisions on investment to the fallback system of water points, _
both man—made and natural, which are used at different points in time and across space.
Thls compllcates the question of promoting local~level participation at any one stage in
the development of a specific water point, since at any particular time, the attention
and energies of the people may be focused on another water point, more critical to
them at that time and in that locality. Farmers and villagers are interested in the
system as a whole. But this assessment of the system will vary somewhat from
household to household, depending on the preferences of each for cheaper, more reliable
or more conveniently located water. Seasonal variations in water supply, in household |
residence and in water demand all affect the operation of water points in the eastern
communal areas. At any given time, a certain water point may receive no attention

because people do not need it; there is no grazing around it; because they have better

v e n s o i

things to do with their time; because they simply are not there; or because the water
~ point has no water.

Gr_oup Water Management Improves When It Takes Into Account a Communigz of

Users. Groups seem to be most effective in two situations. If there are enough water

points in an area, they can avoid conflicts with each other and regulate their own dams.
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‘When demand exceeds supply, which is more often the case, groups are in potential
conflict with other would-be users.
The second situation in which groups seem to be effective is when they draw their

legitimacy from a large number of neighbors and residents of the locality as a whole |

: i' 1
and can depend, therefore, on wider norms and sanctions for their actions than the ; %"I\
members alone can provide. Groups with such broad support often arise in areas with /; §‘

Y
strong leaders or in highly homogeneous communities. Socially, separated dam groups | \‘ _

are not particularly viable. Those linked to exzisting institutions with some wider [
legitimation are general}y more effective and stable, The link may be with a respected !
village development committee, an active farmer's committee, a drift fence group or a }
kgotla. Such linkage is particularly important if the wait from signing the Agreement
to receiving the dam is a long one,

Participation in Management and Participation in Use Are a Continuum. The

government focus on man-made water points has tended to restrict the definition of
water management in eastern Botswana. Operating such watér points, particularly the
mechanized ones, has specific requirements: repair, replacing parts, running the engine,
and so on. But not all management is so formal. Indeed, for some water points,
management cannot be isolated from use. That is, the manner of use of a water point is
essentially the same thing as its management. In such cases, each user is a manager. In
effect, the participation of residents of a locality in the operation of a water point falls
sOméwhere on a continuum from pure management (management separated from use),
through management as use and through pure use (use separated from any management)
to use in opposition to management. Moreover, as shown in Table II-2, this
participation may vary among the management functions of maintenahce, regulation
and revenue collection described earlier. Users might, for example, not pay stipulated
fees and yet scrupulously abide by the regulations to maintain some or all of the
equipment associated with the water point. |

Pure management exists when people who do not use the water point themselves
decide what constitutes appropriate water point management, plan the necessary
activities and see that they are implemented. These activities undertaken by such
managers may be in one or more 6f the three management functions. Activities at this
more formal level of management are (or have been) undertaken by people other than
the present water point users. Regulations, for example, may have been established by
the previous generation or by the government, Enforcement may be the dorﬂain of the
chief's kgotla or of a government officer. Thus, puré management may often (but not
always) be found in the burealicratic/political sector associated with formally defined

government positions.
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TABLE 1II-2 Types of Participation in Water Point Operation

Maintenance

Regulation

Revenue Collection

Manager Only

Sets rules for maintenance

Decides what is to
be done

Organizes the
maintenance

Enforces participation
in maintenance and
ensures its completion

Sets regulations for use
Publicizes regulations

Organizes enforcement

Sets fees

Organizes collection
of fees

Enforces fee payments

Manager /User

May contribute labor
and/or cash to some
maintenance

May help with enforcement
of some regulations

Manages water point by
using water only in
certain ways

May help with collection

May pay all or some fees,
often on an ad hoc basis

User Only

Is not obligated to under-
take maintenance of the
water point

(Maybe no maintenance needs)

Uses water without
regulating water

point

Pays no fees

Opponent of
Management

Increases maintenance needs
(e.g., cuts fences)

Refuses to obey
regulations when
using water

Refuses to pay fees for
using water
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However, water point use and management become difficult to distinguish when
the users themselves are undertaking to manage the water point. Here community
norms and sanctions act as the basis for the peoples' desire to use water "in an
appropriate manner." Regulations are obeyed because users share the perception that
water must be used responsibly. A woman fetching household water from a dam will
close the gate behind her not because the government has a rule, but because one does
not leave surface domestic water sources open to potential pollution by livestock.
After filling their buckets, most people close the taps on a village borehole's standpipes
because they perceive this to be the proper way to use village water; few adults need to
be told to do so by a formal authority. Similarly, water is rarely taken from another's
sand river well without the owner's permission. Although permission will likely be
granted, the request for permission is customary. In these instances, how one utilizes a
water point is part of how that water point is managed.

Government dams may offer the clearest case of management as use. Households

use many of these dams at certain times of the year, for specific purposes, or in a given
manner, so the pattern of use becomes the patterﬁ of management. Management is in
this sense, the way people use the dam. Thus, the boundary between use and
management throughout the system, but particularly at this point, can be seen as often
réfher, artificial., Management as use occurs particularly in localities where the
bureaucratic/political involvement of government in the rural water sector is minimal
and where socioeconomic forms of locality or compound locality organization still
dominate.

The physical type of a water point partly determines its management needs.
Some water points need not be managed, puddles for example. The sensible thing to do
with a puddle is simply to use it, while it lasts. Such water points account for some
cases of pure use. In other cases, all the management functions may be located outside
the community of users. This often is the case with government boreholes for livestock
watering; government personnel exclusively maintain these boreholes, collect fees (if at
all), and regulate time of operation and manner of use.

Use in active opposition to water management is typically the result of two
situations. A water point may be used by someone who is not a resident of the
community of users and who is not sanctioned by them. Such a person uses others'
water profligately and with impunity. These outside users aré often influential people
such as largé cattle-owners, politicians, and civil servants. A second problem is
conflict over the ownership of a water point. One or both parties to the conflict may

ignore or try to undo measures undertaken by the other to exclude him or her from use
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of thé water point. For example, fences may be cut. A variant of this occurs when the
users recognize the ownership of the water point, but reject the owner's claim to the
right of excluding them from use. A water management system may or may not have a
means of handling conflicts such as these and it is often here that rural water
management in Botswana runs into difficulty. .

Recognizing that management and use are a continuum allows planners to look in
a more realistic fashion at the participation of a locality's residents in the operation of
a water point. It is clear that while a concept of pure management is sometimes
appropriate, it can at other times be too narrow and deceptive. Conceiving manage-
ment only in a formal way misses the simple and essential act of a woman closing a
gate or replacing the thorn tree in a bush fence. Moreover, this kind of approach skews
attention toward those activities more often undertaken by government officials or
formally constituted bodies, The weakness of such an approach becomes evident in the
case of active opposition to management. Government institutions and national laws
exisf to protect residents of a locality against the predatory use  of their water by
outsiders, yet these laws and institutions rarely operate so as to provide such
i:rotection. Instead, people must (and do) protect themselves by taking action at the
local level. This is an important reminder that most management remains a local
activity undertaken by local residents, especially if the government's capacity for

carrying out supervisory activity is limited, as it is in most LDCs.

Summary

. In many respects people's participation in the management of a water pdint is not
only feasible, but inevitable since management and use usually are so intimately inter-
connected. Errors in trying to institute participatory management arise from any
misperception of the needs and behavior of the local people. Planners need to
remember that management is both more and less than they think it ié. It takes place
on a system-wide basis and it includes a multitude of small acts which collectively have

a large effect.



Chapter IV

CENTRAL GOVERNMENT PERCEPTIONS OF
RESOURCE MANAGEMENT IN COMMUNAL AREAS:
A CASE STUDY OF THE MINISTRY OF AGRICULTURE

While it has been shown that many dam groups have managed Ministry of
Agriculture dams in a fashion not inconsistent with government objectives to prevent
overstocking, the prevailing view in the Ministry has tended to be that these groups
have been an unmitigated disaster., This chapter examines the organizational
underpinnings of this exaggerated view. First the explanations propounded by various
government officials over time for the shortcomings in dam management are discussed.
Most of these explanations indeed identify very real difficulties encountered in the
management of government dams. Our task here, however, is to understand officials'
misplaced conviction that there is poor dam management. The second section,
‘therefore, identifies the perceptions held by a number of government officials which
support this too narrow view and which are profoundly at variance with those held by
many rural Batswana. Finally, the roots of these bureaucratic perceptions (and ,
misperceptions) are examined.

We need to proceed with an understanding of the important factors at work in the
evolution of the Ministry of Agriculture's dam policy since Independence. It is also
necessary to appreciate how this dam policy affected and has been affected over time
by government efforts to devise broader water development and grazing management
strategies for livestock. Thus, when the term "dam policy” is used below, it means not
only the 1974 dam policy but also the longer process of evolving a set of government
objectives concerning dam building which dates from after Independence through the
1974 policy statement and up to the recommendations of the Water Points Survey in
1981. In addition, the government's strategy for improving grazing and livestock
management through the better use and placement of major types of water points has
developed over a comparable period of time, including not only the 1974 directive but
also the promulgation of various laws and other policies (particularly the Tribal Grazing
Land Policy) to deal with such issues. In short, this chapter attempts to explain the
relevant parts of the national political and bureaucratic context which shaped the goals
of the government's dam building activities over time.

The discussion may seem to reify a series of discrete actors and events into "the
Ministry,” "the policy,” and "the official view." Since turnover in government staff has

always been high in Botswana, there has never been a shortage of variant views and
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opinions concerning existing policies. Not all perceptions and explanations identified

here are still expressed in government today, it should be added.

Bureaucratic Explanaﬁtms For The Lack Of Management At Government Dams
Officials have typically explained poor management of government-built dam by

reference to one or more of the following factors:

L

"There is a need for more planning and consultation. . .". Since the beginning of

the Ministry of Agriculture's post-Independence dam construction activities, its various
dam units have been criticized for a lack of proper planning and consultation, which, it
was said, discouraged active community involvement in dam use and management.
Gardiner's 1968 criticism (cited in Chapter 1) that the Ministry's dam building unit
planned its construction program without sufficient regard for the desires of the
residents in the areas of construction is one example. While no one would argue today
‘that dam building is ahead of planning, concern has even recently been expressed that
the Ministry's planning process still rarely considers an area's water requirements or
social organization before construction of a dam (Willett, 1981: Chapter 14; Levine,
1980:7). Similarly, the preceding chapter refers to instances where the lack of
government consultation caused problems in dam management for some localities.

"

"The need is for more community participation. . .". Some have argued that, even

under the best of circumstances, improved planning and consultation are not enough for
ensuring proper dam management--what was and continues to be needed is not better
top-down planning so much as increased local-level participation of dam users in the
development and operation of these structures (Youthed, cited in Chapter IlI). Even
though this concern for more local participation resulted in the 1974 emphasis on group
management of dams, a lack of community participation remains evident in some of the
recent Ministry of Agriculture dam building activities. This matter is much moré than
vsimply "a lack of consultation." When asked during the Water Points Survey who built
the dam in his area, the chairman of one dam group answered "batswakwa," politely put,
"foreigners." To some observers, the lack of community participation in the
development of these dams and the subsequent noncompliance by groups with the
formal Terms of Agreement are two sides of the same coin.

Lack of Proper Design and Site Evaluation. Gardiner criticized the capacity of

early Ministry dams as being "grossly in excess of any likely use that could be made of

them" (1970: 3). In contrast, recent Ministry of Agriculture dams have been criticized
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for being too small. Large dams are seen as encouraging overstocking, small dams as
discouraging active and continuous maintenance.

The siting of dams has also been problematic. Thirty minute "ocular" siting
inspections by Ministry staff have resulted in many dams either having high seepage or
literally never holding water. Gardiner (1968, 1970) and Levine (1980) have seen the
lack of specialist advice (soil surveyor, hydrologist, rural sociologist) as contributing to

such poor siting.

Inadequate Extension Efforts. Since agricultural demonstrators (ADs) have the
duty of .organizing dam groups under the 1974 policy, some of the blame for allegedly
poor dam management has been laid at their door. It .has happened that the transfer or
resignation of an AD took place while a group was being established or before the dam
was built. This has naturally led to delays and misunderstandings among group
members. Some areas have no AD at all; others are too large to be covered adequately
by one AD. In some cases, groups appear to have beeﬁ misinformed by poorly-briefed
extension staff about the government conditions for use of dams.

The Lack of an Effective Legal and Tenure Framework for Dam Management.

Some policy-makers attribute poor dam management to "legal" problems associated
with the dam and its resoﬁrces. Three inter-related problems have often been
mentioned by officials:

(a) It has sometimes been argued that what was needed to correct poor dam
management was an enforceable lease, stipulating strict stock limitations at
the dam (Mettrick and Thomson, 1970: 5, 8).

(b) Others claimed that overstocking around dams was part of a larger problem
which demanded national legislation to prevent overstocking at all water
points, The chairman of the central government's Natural Resources
Technical Commiti:ee, discussing the reasons underlying cabinet curtailment
of the early Ministry of Agriculture dam building activities in 1970,

commented:

- + . 2 lesson should be taken from this tragedy (sic): the bottleneck
in these areas was grazing rather than water availability and the
building of dams had preceded any effective organization to control
overgrazing...[ The] heart of the problem lay in the need for legisla-
tion to control grazing. . . (NRTC, 1970: 2)

In fact, the overgrazing said to have been "caused" by these early Ministry of

Agriculture dam building activities was a major justification given by many
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central government officials for national legislation on stock controls, subse-

quently enacted as the Agricultural Resources Conservation Act of 1974.

(¢) Other policy-makers have long felt that calls for more effective leases and
‘legislation for stock control were at best palliatives which dealt with
symptoms—~overstocking and overgrazing—rather than with what they per-
ceived to be their cause, namely, the practice of communal grazing on land
under the traditional land tenure system. Until the land tenure system was
changed, pressure for mismanagement of individual water points would
continue to exist, The common (often expatriate) prescription for correcting
the situation has been a series of recommendations for allowing owners of
watering points exclusive grazing rights around these private watering
sources (e.g., Ministry of Agriculture, 1971: 5). By individualizing communal
tenure of grazing land in the eastern lands and cattleposts, it was said,
farmers would see that the only alternative was to manage their finite
grazing and associated resources better (see Gulbrandsen, 1980: 235£f).

Poor Leadership. Many active, well-organized dam groups either have a strong.

group chairman or have been. supported by an active headman, councillor or other
village and government notables.  Some observers have concluded that poor manage-

ment arises from the lack of such leaders (see Willett, 1981: Chapters 1 and 3).

Differing Perceptions

To some extent, the government perception of "poor" dam management is a
function of its definition of management. Since the Terms of Agreement have probably
nowhere been followed in their entirety, many officials consider this failure to be
sufficient evidence of mismanagement in itself. Yet the matter is subtler than this.
Some officialé claim they have seen widespread overgrazing and overstocking; yet as
Chapter Il indicates, overall stocking rates at a number of dams have been consistent
with the yearly level recommended in the .Terms of Agreement. And some group
members argue that the membership and stock-holding requirements laid down in the
Terms of Agreement are not just a différent way of managing livestock water—they
make no sense. At issue here are not simply differing definitions of management, but
fundamentally different perceptions about what constitutes dam management in the
general context of communal water and associated grazing utilization. These differing
sets of perceptions held by a number of government officials and rural Batswana

concerning water and range activities in the countryside are discussed below.
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Perceptions of Dams and Reliability

While some officials have thought of government dams as reliable sources of
water, only a few have glimpsed the reality. For example, discussions which led to the
1974 dam policy speak in terms of the Ministry of Agriculture building dams of "greater
reliability," each offering "a dependable year-round source of water" (Mettrick and
Thomson, 1970: 6). The 1974 policy directive states: "The dams will be large enough to
ensure that they can water about 400 [ adult livestock] for the whole year" (Ministry of
Agriculture, 1974: 1), Yet, as Chapter III shows, it is common local knowledge in many
areas that government dams are often unreliable livestock water sources for use
throughout the year.

There is little chance of agreement between officials and dam users when they
have such differing perceptions of reality. On one hand there is the Ministry official
who makes a tour of government dams, probably in the dry season when the roads are
passable, and sees congestion around some of them. He extrapolates the stocking rate
he sees to a seasonal or yearly one; and when he returns to his office he argues
forcefully against building any more dams in these areas. At the same time, village
development committees or farmers committees in some of these areas might well be
requesting more dams, They may perceive a need to even out and extend livestock
watering through the dry season by using a set of dams, one after the other, in a
fallback system —even though in some years none of these dams may hold enough water
(thereby creating a vicious cycle of reinforcing the locally perceived need for more

dams. . .).

Perceptions of Water: Is Dam Water A Common Property or Scarce Resource?

A Difference in Kind., The following excerpts incorporate two rather distinct

views about the nature of the surface water in some Botswana dams:

. - « Tswana formerly regarded all surface waters as common
property, which any member of the tribe could use freely. ., Since
the Europeans introduced better methods of tapping and conserving
water, new communal supplies have been provided in the form of
wells, boreholes, and dams. Dams are also used freely, except in one
instance among the Ngwaketse, where special regulations were made
by the Chiefs. . . [Boreholes and some wells are] not 'common
property' in the same way as rivers, pans and some dams. (Schapera,
Native Land Tenure in the Bechuanaland Protectorate, 1943, p. 249)

The objectives of the [ small dam ] pricing policy are:
(@) to enable Government to recoup all or part of the cost of
constructing dams,
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(b) to impress upon people the value of water as one of the
country's scarce resources and,
(¢) to assist in the conservation of the grazing area around each
dam by discouraging overstocking. . . (Mettrick and Thomson,
"Small Dam Construction Pricing Policy", 1970, p. 1)
It is perhaps here that differences in perceptions between rural water users and
government policy makers are their most striking. While the common property aspect
of tribal grazing land in Botswana has been widely acknowledged, government officials
appear not to have recognized that dams--especially those built by government—are
also perceived by many of their users as common property. Government has at times
mwittinély reinforced this perception. Some officials doubted the feasibility of
requiring people to pay for water at new dams when fee collection at pre-1974 dams
was not enforced. Nor have fees at a government dam been justified by officials in
terms of providing funds for the replacement of a dam at the end of its useful life.
Rather the expectation persists in government that such dams will be provided as a
| public sector responsibility.

Given the rural perception of government dams as common property, the lengthy
pre-1974 meetings and discussions in the capital seeking to fix fee payments for dam
water must have had an air of unreality about them. By always assuming that the water
in these dams was a scarce resource, central government in its own way set neoclassical
economics on its head. Officials argued that water prices were necessary in part to
impress on dam users that water was scarce--a scarcity which, if it had been the only
factor operating, should have geﬂerated the water prices in the first place. Minisfry
officials essentially proposed the rationing of water through the price system, even
though the Ministry knew from its own surveys that rural Batswana did not want
rationing by explicit price (Sekgoma and Eding, 1971). Even today, if water has to be
rationed out, it is allocated by customary means without recourse to set prices. Dams
are utilized by households who evaluate their opportunity costs of collecting water at a
particular dam in light of the alternative water sources available. The fee of 72

thebe/animal/year in no way reflects such opportunity costs.

A Difference in Degree.

Nothing is more useful than water; but it will purchase scarce

anything; scarce anything can be had in exchange for it. A diamond,

on the contrary, has scarce any value in use; but a very great

quantity of other good may frequently be had in exchange for it.

(Adam Smith, An Inquiry into the Nature and Causes of the Wealth of
Nations, Chapter IV,)
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.One of the explanations as to why dams are managed the way they are in
Botswana--itself perceived to be a desert country, rich in diamonds and lacking in
water-—lies in the answer commonly given today tb the paradox of value posed by Smith:
the more there is of a good, the less the relative value of its additional unit, even
though its total utility increases as we get more. and more of it. Notwithstanding the
conventional view of Botswana as a "water-short" country, in a good wet season there
are a great number of water points in eastern Botswana, particularly ephemeral ones.
Only when these points dry up does dam water become used and managed in the process
of being used. Thus, trying td classify dams and the water in them as either common
property or scarce resource misses a major point: it is the scarcity of water at other
sources at a certain point in time which leads to the relevance and operation of a
particﬁlar dam as a common property resource., Common property is not always

synonymous with unrestricted and uncontrolled access. In a sense, dams become

common property when their use and consequent management occurs, since during the

rest of the year the dam and its water are ignored by the majority of users. Water is
scarce, but not throughout the year at individual water points within the fallback
system, so the Ministry's perception of water scarcity is only partly correct.
Accordingly, the view that communally-held water éourc:es are unmanaged, open-access

facilities is also incorrect for some weeks or months at a time in eastern Botswana.

Perceptioné of Grazing Around Water Points: Is Grazing Land A Limiting Factor
or A Renewable Resource?

Although keeping livestock plays an important part in the rural economy and
society, there has been no systematic, country-wide investigation of rural people's
attitudes and beliefs about rangeland and its associated livestock grazing since
Schapera's land tenure study of some of the major tribes in the country published in the
1940s. Still, there is evidence that goverﬁment officials and Batswana livestock holders
do not see eye to eye on the matter of livestock grazing around water point.'v..1

In the past, colonial officials commonly a.rguéd that the limiting factor in
livestock production was ultimately the availability and rechargeability of groundwater
‘sources (see Roe, 1980: 25). More recently, some officials, particulairly in the technical
cadres of the Ministry of Agriculture, have held that the first limiting factor in
livestock production in tribal areas is forage, not water. In their view, livestock deaths

like those in the drought of the early 1960s, were caused less by lack of water than by

1 . .
See Bailey (1982) and Willett (1981: Chapter 11) for a more complete summary of -
available data on rural attitudes about grazing and stocking conditions.
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lack of grazing due to excessive stocking around the water supplies (Campbell, 1979:
104, 248). In the words of the Chief Land Utilization Officer, stock watering boreholes,
small dams and haffirs have "become nuclei for the onset of desertification because
livestock owners are unwilling to control the size of local herds or their access to the
pastures surrounding the watering points" (Alidi, 1979: 264).

Since from this perspective overgrazing is seen to follow from uncontrolled access
of livestock to these watering points, it is understandable that the notion of making
water development conditional on stock limitation might appeal to a large number of
government officials. The Ministry of Agriculture's dam building program has been-
justified by its technical cadre as a "lever" for obtaining better grazing control
(Mettrick and Thomson, 1970: 5), both through constructing new dams in a more
dispersed fashion as a means of encouraging better distribution of livestock and through
stock control measures such as those in the Terms of Agreement for the 1974 policy.

In contrast, our field observations and discussions lead us to speculate that a

number of rural livestock holders see grazing land more as a renewable resource,

seasonally depleted and replenished, than as a_limiting factor, a point also made by

Devitt (1981: 10). While the availability of grazing, even in the wet season, is already
a problem for some areas of Botswana, the "average" wet season still provides
reasonable water and forage availability for a number of rural livestock-holding
households. As Bailey has put it: "... the typical cattle holder considers rainfall much
more of a constraint than local cattle numbers on the opportunity his or her cattle have
for good grazing” (1982: 113), Where overstocking is perceived, it is seen by some as
the concentration of livestock around a few reliable dry season water points and this
can be solved by the next good ra\ins.2 As both Bailey and Willett (1981: Chapter 11)
point out, rural Batswana as a rule do not attribute overgrazing, in whole or in part, to
overstocking. Again, in such a view, it is rainfall which is the critical factor in
renewing the grass and water resources.

Where Batswana have agreed that lack of man-made watering points has re-
stricted access to new grazing areas, their notion that this is a limiting factor is subtly
different from the view held by colonial officials, In the latter view (one still expresséd
by some Ministry of Agriculture staff), the development of livestock watering points in

a "virgin" grazing area, which was formerly underutilized by livestock due to lack of

2'Walter Points Survey evidence supports this view to the extent that livestock
numbers were found to diminish significantly at a number of man-made water points in
the wet season, only to reappear in the dry season as the surface water sources
increasingly went dry. This, however, says nothing about the quality and quantity of
pasture as a result of this stocking pattern around water sources in an area.
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nearby water, increases that area's effective carrying capacity (Roe, 1980). On the
other hand, a number of Batswana livestock holders see the opening of new grazing
areas through water development as means of providing a relatively cheaper substitute
for the grazing resource which has become depleted in those areas already well-served
or "crowded" with livestock watering points (see Willett, 1981: Chapter 11; for a related
irrigation parallel, see Levine, 1980b). New water point development in underutilized
grazing areas may be perceived as the cheaper way of providing forage to livestock
holders when compared to the more "costly" methods of improving grazing supplies
within existing grazing areas, particularly because livestock water development of
underutilized areas has been subsidized throughout the history of the country (Roe,
1980), The availability of "frontier" grazing and water sources has probably militated
against making more efficient use of those resources in the older established areas,
thus, ironically, working against the stated government intention of treating water and

grazing as "scarce" resources,
Differing Perceptions of the Commons: The Flaw in the Tragedy

. » . under our communal grazing system it is in no one individual's
interest to limit the number of his animals, If one man takes his
cattle off, someone else moves his own cattle in, Unless livestock
numbers are somehow tied to specific grazing areas no one has an
incentive to control grazing. . . . (Government of Botswana, White
Paper No. 2 of 1975: National Policy on the Tribal Grazing Land;
quoted in Devitt, 1981)

One of the major factors affecting the direction of government land and water
policies since Independence has been the operating assumption made by many politicians |
and bureaucrats alike that the overstocking and overgrazing found around dams and
other large livestock watering points ultimately arises because of Botswana's land
tenure system. The view that this traditional land tenure system of communal grazing
on tribal land led to a "tragedy of commons" has been enshrined in recent national
policy. Paralleling the logic laid out originally by Garret Hardin, it is widely believed in
government that no Motswana livestock holder sees it as in his benefit (whether
economic, social or both) to try to limit his herd's size under a system where rangeland
is open to all, since this stock holder receives all the benefit from adding animals to the

~veld, while the cost of his increase in terms of overgrazing is borne by all herders.
Since all stockholders come to this same conclusion, so the argument runs, the

aggregate stocking rate of herders will eventually exceed the range's carrying capacity.
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The perverse situation will arise where each stockholder sees it as in his own interest to
overstock, because he cannot prevent his neighbors from doing the same thing (see also
Gilles and Jamtgaard, 1980: 2). In this anarchical system there is allegedly no incentive
to limit livestock numbers at water points. The solution, as embodied in the Tribal
Grazing Land Policy, has been to alienate tribal land grazing areas by granting
exclusive rights to private users. Under this new system, each rights holder, it is
argued, will see it to his own best interest to manage his holding properly.

A number of researchers have criticized or provided evidence which contradicts
this view of the causes of overgrazing in Botswana. This criticism and evidence is
complex and can only be schematically treated here. Suffice it to say that at least
three of the underlying assumptions of this "tragedy of the commons" view have been
called into question.3

Communal Grazing Land Is Not Open To All.

Until recently it has been widely assumed in Government circles that
'communal grazing rights' means that everybody has a right to graze
as many livestock as he wishes on any communal grazing area in
Botswana. Traditionally, and within living memory, this was not so.
(Devitt, 1981: 24),

Studies done by Schapera (1943), van Niekerk (1966), Gulbrandsen (1980), Wynne
(1981) and Hitchcock (forthcoming) provide evidence that in the past, access to and use
of grazing areas in some parts of the country were regulated by chiefs. As pointed out
in Chapter I, it was common for some of these chiefs to assign overseers to be
responsible for approving and/or siting individual cattleposts within grazing localities of
the chief's tribal territory. Gulbrandsen, for example, described the former grazing

regulation among the Bangwaketse as follows:

The modisa's [ overseer's] primary duty was to control the construc-
tion of wells and dams to prevent too high a concentration of
livestock which would damage the range. He also carefully con-
trolled the number of cattle and the distribution of cattleposts in his
area. Thus, people intending to establish a cattlepost first had to get
his approval., If an area was too overstocked, the overseer had to
report this to the kgosi [chief]. The matter was discussed in the
tribe, and the kgosi then decided whether to move some of the
cattleposts to another area, or to close it to new ones. (1980:
193-194)

3A discussion of the definitional and methodological problems associated with
identifying the "carrying capacity" of an area is deferred until Chapter V.
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While this system has generally lapsed in recent years, its existence shows that the
commons was not opened to all and was, in fact, managed and its use regulated to some

degree.4 .
Even today, access to communal grazing areas is restricted both de jure and de

facto. The Tribal Land Act of 1968 gives each land board the right to restrict access by

non-tribesmen to the grazing land falling within the legal borders of its jurisdiction.
Similarly, other laws limit access to grazing, e.g., in mining areas. Moreover, the
control of water points has long limited livestock holder access to grazing areas. Part
of the rationale for the Tribal Grazing Land Policy was that the uncontrolled drilling of
boreholes gave borehole owners de facto control of the grazing around these watering
points (Colclough and McCarthy, 1980: 117). And as noted in Chapter I, some
localities in eastern Botswana restrict "outsiders'" access to communally-held water
points and thereby de facto prevenf their use of the forage around the f»oints.

Batswana Had Traditional Methods For Preserving Or Reétoring The Range.

Neither the badisa system nor the motley set of de jure and de facto restrictions on
grazing utilization addresses the central issue in the "tragedy of commons" argument,
however: the system of communal grazing is said to militate against measures to
conserve or rehabilitate grassland, once the stocking rate exceeds the "carrying
capacity” of the range., In fact, Gulbrandsen points out that one of the reasons why the
badisa system worked in the past among the Bangwaketse was that the stocking rate
was low relative to the available grazing land (1980: 194), What practices, then, have
Batswana used that preserved grazing or restored it in an area already heavily stocked?

We have already explained how households in a number of localities in eastern
Botswana use a set of livestock watering points in what can be best characterized as a
fallback system, which has the effect of achieving, intentionally or not, a form of
deferred grazing. Almagor (1980) describes the ohambo grazing systein of some
Mbanderu of Ngamiland who still practice a crude rotation of herding their livestock
between wet and dry season pastures. Willett (1981: Chapter 9) describes present day
efforts by residents in some mixed lands and cattlepost areas to establish a deferred

rotational grazing system through constructing long drift fences separating wide tracts

4The introduction of land boards which have replaced the chiefly right to allocate
land, the declining association of dinaga (grazing areas) with certain communities, and
increased demographic pressure for more extensive livestock and arable land uses have
been used to explain the passing away of the badisa system (see Devitt, 1981: 24)., The
practice of appointing lands and grazing badisa is not completely moribund, however:
the minutes of the Kweneng Land Board show that an overseer had been appointed to a
lands area as late as 1980 (minutes dated August 26, 1980).
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of lands areas from cattlepost areas, where the lands are opened for grazing purposes
after harvest.

Perhaps the best example of a practice used traditionally to improve range
condition in already-stocked areas Waé that of veld~burning. It is generally recognized
today that the judicious use of fire can play an important part in improving range
condition (Funés, 1975). Batswana had long seen the benefits of burning off dead grass,
particularly in terms of encouraging new and more succulent grasslands after the first

rains:

In all tribes chiefs also made laws to regulate the practice of veld-
burning. It was formerly the custom to burn off the withered grass in
pastoral areas at the time when the first rains were due (September
and October); this, it was held, promoted rapid growth of new grass
and also helped to destroy ticks. A man might burn only where his
own cattle grazed, and had to keep the fire under control lest it
sweep the countryside. It was an offense to burn during the dry
winter season, when grazing was scarce and fires could also spread
more easily. (Schapera, 1970: 104-105)

While extensive areas of the country are burned every year (Alidi, 1979: 267), to our

knowledge veld-burning as a means of improving livestock grazing conditions seems to

be rarely practiced today in the eastern communal areas. However, we speculate that
the decline in use of this range management practice had little to do with growing
denudation in grasscover due to overstocking. Rather it appears to be a classic example
of how freehold (largely white) farmers and colonial government interests worked
together in an effort to quash a traditional practice which was perceived as a threat to
thé property of the white farming communities adjacent to tribal areas. For example,
in March 1912, Chief Seepapitso of the Bangwaketse made the following announcement

to his tribe:

The first matter is a message from the white people which you have
already heard before, to say that the veld should no longer be burned,
especially by you people in the east. The white people complain that
when those of you living near the boundary burn your veld, your fire
spreads and burns their land as well. Whoever burns the veld will be
fined E100, or imprisoned for six months. The fine of E100 may on
occasion be accompanied by 24 lashes, or the latter may be the only
penalty. (Schapera, 1947: 48-49)

Schapera commented on Chief Seepapitso's statement:
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. +« + [Veld-burning] might spread on to the lands of neighboring
European farmers and do considerable damage. There had been
complaints in 1911 about the negligence of the Ngwaketse, and on 1
March 1912 the Secretary of the Lobatsi [ freehold] Farms Associa-
tion wrote to the chief asking that veld-burning should be suppressed.
Seepapitso replied on 14 March that the request would be 'carefully
attended to, but some of my people near the border say that some of
the fires were caused...in your farms.'! However, the occasion
apparently led to the promulgation of the following tribal law, which
is included in [ Seepapitso's] code of 1913: 'Grazing veld must be
burned in our country only, and then only after the people have come
home from the fields'...The penalties mentioned by the chief are
those specified in the Cape Colony 'Forest and Herbage Preservation
Act, 1859' (as amended), which was also applicable in the
[ Bechuanaland Protectorate]. It was not until 1919 that the
Protectorate Government made its own law against veld-burning.
(1947: 49). .

Schapera concludes this story of the decline of a traditional range management practice

as follows:

The complaints continued, nevertheless. In 1927, following upon the
representations from the European Advisory Council, the Resident
Commissioner warned the Chiefs that he would recommend the
promulgation of a law against veld burning, unless they took active
steps to see that all fires started close to European areas were kept
under control and prevented from spreading over the border. During
the next few years the matter was repeatedly pressed upon the
people, both in kgotla and at meetings of the Native Advisory
Council. As a result, the Chiefs one by one issued orders making it
an offense to burn the veld at any time, and insisting on prompt
suppression of all fires. . . As far as I could ascertain, [ these orders]
have been generally enforced, and the records of the various Chief's
Tribunals contain several instances of people being punished for
ignoring them. (Schapera, 1943: 233)

Much more informatioﬁ is needed on traditional methods of assessing overgrazfng
and overstocking, along with those practices traditionally used to tfy to improve and
ameliorate these conditions. For example, Chief Seepapitso is recorded as instructing
his tribe to eradicate burweed which Schapera describes as a noxious weed "whose rapid
growth and spread was a menace to grazing facilities" (1947: 77). Traditional
management of communal resources, both past and present, has yet to be systema-
tically detailed or examined in Botswana.

Privatizing the Commons Need Not Guarantee Better Grazing Management. -

While in theory it may sound reasonable to expect land to be better managed when it is

owned privately than when it is communally-held, in practice it may be quite a
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different matter. Granting exclusive leasehold rights in formerly communal grazing
areas has been justified on the grounds that it is necessary if the rights holder is to
adopt the improved system of fenced rotational grazing and watering livestock
recommended .by the 'Ministry of Agriculture for increasing livestock productivity
(TGLP White Paper, 1975, quoted in Devitt, 1981). Nonetheless, overstocking and
overgrazing has been observed on some leasehold fenced ranches under Botswana's First
Livestock Development Project (Odell, 1980b). In addition, roughly fifteen years of
government grazing trials undertaken periodically from the 1950s through 1970s show
no significant difference in range conditions between those found under various fenced
rotational systems and that observed under continuous, "single paddock" grazing (see
Roe and Fortmann, 1981: 71; APRU, 1980: 85-86). The evidence is far from conclusive
that privatization of the Botswana commons increases the likelihood of improving range

conditions there.

Reasons for Official Perceptions: Five Institutional Biases

The simplest éxplanatiOn for the difference between these local-level and official
perceptions is to take the view thaf expatriate technical cadre in the Ministry of
Agriculture are woefully ignorant of Tswana social reality. The matter is much more
complex. Batswana traditional attitudes toward water and grazing have been a matter

of record since publication of Schapera's Native Land Tenure in the Bechuanaland

Protectorate, a work undertaken for the colonial government. Memoranda and minutes
of meetings leading to the 1974 dam policy also show that several highly placed
expatriate officers were aware of the traditional badisa management system and were
sensitive to local perceptions concerning dam reliability and to the importance of
alternative water points in affecting the use of any one water source (Ministry of
Agriculture, 1971: 5; Youthed, undated: 4; Fortmann and Roe, 1981: 375-390).

Moreover, some Batswana politicians and civil servants held the same views about
the causes of overgrazing as the expatriate technical cadre within the Ministry of
Agriculture. They, too, believed that overgrazing was accelerating at an alarming rate
during the early 1970s and that it had to be stopped. In 1972 the then-Minister of

Agriculture said:

The agricultural industry of Botswana is in danger of collapsing
because of appalling overgrazing. . . In many areas of this country
we are approaching a threshold and once we have crossed it recovery
will be virtually impossible, (Dambe, quoted in Zumer-Linder,
1976: 180) '
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Behind some of these expressions of alarm may have been the political desire to secure
donor development funds for various livestock projects in the country (Fortmann and
Roe, 1981: 383). In the case of TGLP, a number of civil servants and politicians who
pushed for the policy certainly saw some potential for private gain from a program
designed to allocate ranches to livestock holders such as themselves (Picard, 1980). But
even after taking into account self-interest, there was still genuine concern on the part
of the political and bureaucratic elite about overgrazing, A series- of politically
unpopular actions—the cabinet curtailment of Ministry of Agriculture dam' building
activities in 1970; the Parliamentary passage of destocking legislation in 1974; and the
Ngwaketse Land Board's initiation of a fenced ranching project on tribal land prior to
TGLP--were moveé to counter what was perceived as an ever-worsening "tragedy of the
commons" in the country. '
To understand how these official perceptions were sustained, we need to appre-

ciate the set of institutional biases,,5 both political and bureaucratic, which operated

largely within the Ministry of Agriculture as organizational goals, as policy constraints
on bureaucratic behavior, or as conventional wisdom in the bureaucracy. .

Anti-Overstocking Bias. Officials in the Ministry of Agriculture have always been

acutely sensitive to charges that the dam building program encouraged overgrazing and
overstocking. . Their response to such criticisms was to try to ensure in the 1974 policy -
that there would be stock limitation at the new dams--both through compliance with
the stock restrictions set out in the Terms of Agreement and as a result of designing
sr_naller.;dams for watering considerably fewer livestock than had been provided for at
earlier government dams. By opting for smaller dams, however, the Ministry reduced
their reliability as year-round livestock watering sources and thus reduced the chance
of their operation by farmers accdrding to the Terms of Agreement. Sacrificing water

reliability in the interests of stock limitation can only be understood as x;eflecting the

thinking of an institution which was bent upon avoiding charges of designing projects
that could lead to overstocking and overgrazing. In addition, within the Ministry of
Agriculture the widely-held bureaucratic perceptions of the need to conserve water as a
scarce resource and to regard grazing as the major limiting factor, coupled with a
perception that communal grazing leads to devastation of the range, have served as a
kind of organizational ideology with which to counter oﬁtside charges that Ministry
officials develop livestock projects which lead to overutilization of the range and

water.

5This approach, as well as several of the "biases" discussed, finds its origin in
Robert Chambers (1978).
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The Numbers Game. Until concern was once again expressed about the possibility

of overgrazing around Ministry dams, the number of dams constructed and of groups
forméd was treated by officials as the yardstick of effective implementation of
Ministry policy. Becoming an end in themselves, these dams and groups were regarded
as empirical proof to donors, politicians, other bureaucrats and the rural populace at
large that development was happening.6 The Ministry's general organizational objective
of promoting better ré.nge management and its organizational commitment to local
consultation and participation in dam management were transformed in the 1974 policy
into a two-page set of conditions for dam group formation and management. Thié
policy statement, in turn, became a departmental mandate for the extension and dam
building units within the Ministry to maximize the number of dams and their associated
groups. - In short, "improved range management" was transformed into a directive to
build as many livestock watering dams for 400 livestock units each as quickly as
possible over the widest area. Getting "better .community participation and
.consultation" was translated into the goal of forming as many groups as possible within
each extension area. In the process of trying to meet targets of constructing a given
number of dams, each having signed Terms of Agreement, some of the original policy
objectives were lost from sight, i.e., we have seen that a group might reduce the
overstocking potential around its dam without following the Terms of Agreement.
Emphasis on numbers has in part been reinforced by the institutional bias against
overstocking, Since overgrazing in an area is typically concentrated, if not localized,
around several of that area's dry season livestock watering points, concern about dams
as individual facilities to be better managed seemed to make a great deal of sense,

~ Sandveld Bias. It seems fair to say that, at least since the 1950s, extending

livestock water development into the Kgalagadi has been a major objective of
government policy (see Odell, 1980b: 12ff; Campbell, 1979). Discussions of isolated
sandveld boreholes operating far away from alternative water sources fill volumes of
government correspondence. The operating assumption has been that reliable livestock
water .sources are few and far between over most of the couﬁtry. This, however, is not
the case for many areas in eastern Botswana, where seasonal‘and groundwater sources
are often spaced more densely, a point discussed more fully in the next chapter. In

eastern Botswana a household may be able to maintain a reliable water

6Willett (1981: Chapter 1) has also found a similar Ministry of Agriculture
preoccupation on numbers in its group development program.



-119-

supply throngh the year by using a number of water points seasonally. Often it does not
need to rely year-round on one water point such as a borehole as most people do in the
sandveld. There has been an institutional tendency to view the hardveld in sandveld

terms. :
Reliability Bias. Households, when choosing a water point, consider not only

reliability but also matters of water point convenience and cost, including water
quality. As noted in Chapter IIl, some Ministry of Agriculture dams, intended primarily
for livestock watering, have been used and managed primarily as convenient domestic
water sources, reflecting the fact that reliability of livestock water supply is not the
only factor operating in household decision-making. Yet, the institutional bias of the
Ministry of Agriculture has led to an assumption that livestock water reliability is the
single most important factor motivating rural water demand. This assum’ption, in turn,
has been reinforced by the sandveld and numbers game biases which assume that there
are few water point alternatives, that drought and the desert are ubiquitous, and that
the maintenance of a reliable household water supply is equivalent to construction of a
reliable water point. Much of the "poor dam management" seen by the Ministry of
Agriculture officials stems from these institutional misconceptions about rural water
use in the eastern communal areas of Botswana.

Groups Bias. The Ministry of Agriculture's first dams were built with little or no
provision for their local-level management. In the face of growing criticism over the
lack of local consultation, it was proposed in 1967 that "Advisory Councils and Local
Committees” be established "to assist the acceptance of development schemes
[including dam management] by the local communities and to ensure that full and
proper attention is paid to the local communities’ experiences and wishes" (Gardiner,
1968: 8). The head of the dam building unit wrote in more specific terms to agricultural
staff that "working committees" of "the people" in a locality were to be formed,
"through which you can negotiate and plan the work schedule" for dam construction
(Youthed, 1968: 1). By 1970, Ministry officials had evolved a more detailed notion of
local management and were writing that a "principle which to us seems clear is that
control of each dam should be local," each dam having a "local committee," each
member of which should "have a voice in its affairs proportional to the number of
livestock units he is licensed to carry at the dam" (Mettrick and Thomson, 1970: 7-8).
By 1974, the Ministry dropped any lingering euphemisms about committees
representative of the broad local opinion of an area and spoke of "organizing groups who
want dams and who are willing to control their grazing" (Ministry of Agriculture, 1974:
2).
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We can only speculate as to why this shift from community to group management
of dams occurred. Perhaps the most important factor was the political and
bureaucratic climate existing in the early 1970s. Groups of dam users doubtless seemed
the "natural" choice to some Ministry officials in an environment where (1) their "best"
policy choice--privatizing the dams and the land around them--was not politically.
acceptable, (2) direct government operation of all such water points was not practical,
(3) group—-managed water points had long been in operation in certain parts of the
country,7 and (4) Ministry officials had been roundly criticized for lack of community
consultation in their earlier dam building activities. Forming groups, in effect, became
the Ministry's compromise way of consulting with communities in a politically
acceptable fashion, |

This reliance of the Ministry of Agriculture on groups, however, was character~
ized by two very mistaken views of dam group management:

(1) Groups were expected to be formal and permanent associations and to meet
regularly. In fact, they are likely to exist and function only intermittently.

) As.pointed out in the last chapter, some broader-based institutions such as
village deveIOpmént committees and the kgotla have had success in dam management.
This is particularly so where residents of a locality recognize that these institutions
seek to manage dams in the interests of the wider community within a fallback water
point system, as part of thé network of water supplies upon which all the people of the -
area depend. While there may be questions about how representative a VDC or kgotla
is, in most areas they will have greater support than do dam groups of some 15
members.

Finally, the at times half-hearted Ministry bias for groups really represents a
rather ingenious sleight of hand. By constructing dams for groups rather than
individuals, Ministry officials maintain the fiction that there is a distinction between
group-managed water points and individually-owned ones. The fact of the matter,
though, is that there are some groups which treat tribal grazing land around "their"
water points as if it were their own private property, while private owners of livestock

watering sources who grossly overstock and overgraze are well known.8

7'I‘he Bakgatla also had had group management of boreholes in the form of
"syndicates" since the 1930s (see Peters, undated).

8This point we owe to Pauline Peters.
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Summary

While there are undoubtedly other factors which influenced Ministry views about
the causes of poor dam management, the five institutional biases just discussed explain
much of the divergence between government and local-level perceptions.. These
organizational biases have underpinned the beliefs of many officials to the effect that
water and grazing are scarce resources, often abysed, and that putatively reliable water
points, such as dams, can be effectively used as a means of reducing overgrazing on the
commons. These biases reflect an organizational environment which encourages its
water development personnel to perceive their primary aim as. that of providing safe
and reliable livestock watering points to a constantly water-short pOpuléLtion, even
though many rural Batswana in eastern Botswana have as their water priority the
provision of convenient domestic water in their agricultural areas. It is true that where
poor dam ma:négement really does exist, it often stems from such factors as inadequate
Ministfy planning, consultation, community participation, design, and/or leadership.
Yet, the almost exclusive official focus on poor management of dams—even when their
actual operation has often been consistent with the Ministry's origiﬁal broad policy
objectives—must be credited to these special biases within the Ministry bureaucracy.

This distortion of understanding and prescription may work at an even more subtle
level. What is striking about the common explanations given by officials for poor dam
management is how taken together they make mismanagement seem inevitable, e.g., if
there were no lack of community participation, then something else, such as the
communal land tenure, would work against effective management. Not only is this in
character with post hoc rationalizing, but more important, the "inevitability" of poor
dam management arises from the reinforcing nature of some of the institutional biases
described above. For example, a program for group management of individual water
points might be justified as follows: in light of the "fact” that the Ministry's dam would
be a major (reliable) livestock watering point in an area, each member of the dam group
should see it in his or her "rational” interest to ensure that the other members were not
watering more livestock than they were entitled to under the Terms of Agreement. To
do otherwise would mean less water available to this member should other members'
"overutilization" deplete the dam water before the next rains. Since each member of
the group would make this same judgment, group "pressure" should reduée thé potential
for overstocking around the dam. Because overstocking is taking place around such
dams (or so Ministry officials believe), it "follows" that this is likely due in part to some

in_a\dequacy in group management. What may be needed, so the
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argument concludes, are new land tenure arrangements. ﬂnfortunately, such reasoning
reflects the cumulative effect of these institutional biases and perceptions:
bureaucratic thinking has virtually homogenized the physical and climatic environment
of the Batswana and erased from such thinking any trace of the seasonality which
Batswana face in rural water use. But it is exactly these substantial differences in
season and in location which frame the nature of water use and management in

Botswana,



Chapter V

RANGE AND WATER MANAGEMENT AT THE DISTRICT LEVEL:
A CASE STUDY OF LAND BOARDS

In the preceding two chapters, the Botswana government's policy .for building and
managing dams has been used to illustrate and extend one of the major points raised in
Chapter I in tﬁe locality and compound locality, water deirelopment, use, mé.nagement
and conflict settlement still largely revolve around the seasonally~shaped socio-
economié concerns of communal area residents. Central government has sought to
penetrate to the local level through a series of bureaucratic and political interventions,
which oftentimes have not worked out as originally planned. As we have seen, part of
- this failure is accounted for by the fact that many of these interventions by government
officials have been predicated on a belief that central government was or could thereby
become the prime mover of the rural water sector. This belief, like the original

conception of primum mobile, lies on rather faulty perceptions of how "remote" things

really do work. This contrast between the national and local levels in terms of official
and rural perceptions about, orientation to and involvement in the rural water sector is
fairly clear-cut, though shared concerns do obviously exist.

Considerably less well-defined, however, are the forms of organization in the
rural water sector at the district level. As noted in Chapter I, the district is an
amalgam of the older, pre-Independence institutions along side the more recent
Government of Botswana ones. The interaction of seasonality, customary water norms
and bureaucratic concerns becomes much more complex when the unit of analysis is -
district-level water development, management and conflict selttlemen.t. It is here
where contradiction between and fusion of "traditional" and "modern" has heightened
emphasis, This chapter presents a case study which illustrates this comj:le‘xity by
examining the difficulties district land boards have had in applying a spacing rule for
locating each new livestock watering point eight kilometers apart from other livestock
watering sources so as not to cause overgrazing around them. o

It will be shown that some of the same factors which made the Ministry of
Agriculture's dam policy difficult to realize in practice also affect land board efforts to
space water sources in their tribal areas. In particular, attempts to site water points at
uniform distances run counter to the existing pattern of rural water use in many
communal areas. Land boards also have organizational concerns similar to the Ministry
of Agriculture which affect their judgments about land and water matters. Land boards

as district institutions, however, are conditioned by season and customary practices in
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ways that the Ministry of Agriculture based in the capital is not. As will be discussed
below, part of the "success" of land boards stems from the same forces that support
communal land tenure. In addition, some land boards have reproduced the decision-
making processes, land use rules and conflicts found in the traditional institutions
formerly responsible for tribal land and water matters. Rather than conceiving land
boards solely as modernizing institutions, it is argued here that they are better

understood as hybrids manifesting the influence of a persisting seasonality and custom.

Land Boards in Rural Water Management
The Tribal Land Act of 1968 (TLA) established land boards as the land allocation

and adjudication authorities in each district "for the benefit and advantage of the
tribes[ people] of that area and for the purpose of promoting the economic and social
development of all the peoples of Botswana" (section 10(1)). The prdvisions of the Act
did not commence until 1970 and since then, it has been amended, particularly for the
establishment of new land boards. Several of the twelve main land boards have a series
of subordinate land boards for a total of 35 land boards in the country. A major
responsibility of a land board is to issue "grants of customary land rights" for tribal land
to tribespeople in each of the land board administrative districts. From the date of
commencement of the TLA, the residents of each district have been expected to make
any new applications for plowing fields, residential plots and sites for water point
development to the appropriate land board. The TLA, however, did not invalidate land
grants "lawfully" made prior to its enactment under the then-existing customary tenure
system of -chiefs and wardheads. Also, each land board is obligated by the Act to
"consult the District Council in the formulation of policy” (section 11(1)) concerning any
water and land development matters, though the law is unclear about what is and is not
"policy." Primarily as a result of their statutory obligation to consult district councils,
land boards have sometimes been considered to be essentially sub-committees of
councils (see APRU, 1980: 5; Picard, 1980: 325). But in law and in practice they act
largely independéntly of the council committee si“.ruc:ture-.1 More information will be
provided below on how the past and present systems of land allocation have operated

with respect to water supplies.

1Recently the Interministerial Committee Report on Land Board Operations
(Ministry of Local Government and Lands, 1978) and the Report of the Presidential
Commission on Local Government Structure in Botswana (Republic of Botswana, 1979)
have recommended a closer relationship between the two bodies. In fact, the
membership and responsibilities of land boards remain very much a topic of debate
within Botswana government circles at the time of this writing,
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Some preliminary explanation should be offered of the motivation behind the
enactment of the TLA and its amendments. The Act, along with a series of other laws
instituted after Independence, represents in part an attempt by the ruling Botswana
Democratic Party to break the power of chieftainship in the countryside (Colclough and
McCarthy, 1980; see also Werbner, 1980; Comaroff, 1980; Gulbrandsen, 1980; Silitshena,
1979). The TLA transferred to the land boards "All the right and title of the Chief and
tribe to the land in each tribal area"” and "All the powers vested in a Chief under
customary law in relation to land" (sections 10(1) and 13(1)) in order to curb "the whim of
a chief whose decisions on land matters may be affected by all kinds of considerations
which have nothing to do with the interests of the farmer or the nation" (Masire, quoted
in Werbner, 1980). In particular, Dr. Masire, now President of Botswana, originally
justified the TLA as a means of "increasing popular control" over land matters (quoted
in Werbner, 1980). Inclusion of district councillors in land board membership and the
establishment of subordinate land boards can be interpreted as a reflection of this
intention to increase local participation in land allocation and adjudiéation matters.
This intentionl, however, has only partly been fulfilled, as illustrated by the land boards'

application of a spacing policy for livestock watering points.

Background Information on the Eight Kilometer Rule for
Spacing of Livestock Watering Points

A Short History and the Official Justification of the Eight Kilometer Rule. The

rule of thumb that livestock watering points should be spaced eight kilometers apart
from each other has been known about for years in Botswana, However, neither from
departmental and archival files nor from interviews with knowledgeable Batswana and
expatriates were we able to determine its precise origin, |

In Botswana, the rule . goes back at least to the early 1950s. In 1952, Chief
Bathoen of the Bangwaketse was writing about the need for "good boreholes at least
five miles apart so that local stock could water at one borehole while the other remains
unused and the veldt thereby given a rest.” As more and more colonial development
funds became available for borehole and dam development after 1950 (see Roe, 1980),
appeals to this rule of thumb increased with rising colonial concern ovef the seeming
reluctance of many chiefs to institute other forms of grazing control around these
watering points. The rule was said to have been applied to both new boreholes and
dams, though it appears not to have been an official colonial policy tb do so.
Correspondence shows that many local officials treated the rule not as a regulation, but

as a guideline. They seemed as likely to argue that new livestock watering points
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should have different spacings. " For example, the Director of Geological Survey
recommended a spacing of closer than eight kilometers in the eastern hardveld for a
1956 Bakwena water development scheme (which also considered using new boreholes to

rotate grazing). Moreover, officials commonly associated the eight kilometer rule with |

a stock watering point serving approximately 400 head, so that if there were fewer

livestock watering at a point, the water points could be closer—given other "proper
grazing controls."

Between 1969 and 1971, an exercise was undertaken largely within the Ministry of
Agriculture to determine the optimal spacing of livestock watering poin’cs.2 Some
argued for a 6.5 kilometer (4 mile) spacing, based on personal observations inside and
outside Botswana that grazing cattle have "an optimum walking distance of 1 1/2 to 2
miles from the watering point." In addition, they felt young herders were often
reluctant to herd cattle daily up to four kilometers from a watering source. Under
these circumstances, an eight-kilometer spacing implied either underutilized grazing or
sub-optimal livestock performance. Others argued that a 6.5 kilometer spacing was
unrealistic. In the first place, they felt that limiting cattle numbers to the level this
spacing implied would be difficult and unworkable. Assuming a carrying capacity of one
livestock unit (LSU) per ten hectares (25 LSU per square mile), and assuming that cattle
graze radially around a water point, a 6.5 kilometef spacing meant that only
approximately 320 head should be allowed to water in the area around each water
source. In their view, stocking rates of 500 LSU around each point were much mbre
likely, which implied an eight-kilometer spacing under the above assumptions. Other
officials argued that the limiting factor was not the trekking distance of the livestock,
but the likely range degradation immediately around the watering point, which meant
that, even with a stocking rate of 320 LSU at each source, a spacing of more than 6.5
kilometers would be necessary to make up for such lost grazing.

In late 1971,. the secretary of the Natural Resources Technical Committee
summarized the debate on optimal spacing of livestock watering points and concluded:

The five mile rule which has been used as a basis for borehole
location serves as an indication of the stocking rate that is expected
around one borehole. From the recent papers and general thinking
this figure does not appear to be far wrong. Until adequate research
on the effects of distance between watering point and grazing on

cattle performance have been investigated it would not appear that
one is justified in altering this existing rule of thumb.

2'The following quotes have been taken from S. Youthed and W. Halkon (undated);
H. Mettrick and B. Thomson (1970); and M. Beresford's paper to the Natural Resources
Technical Committee reviewing the borehole spacing issue (1971).
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The outcome of this discussion was to reinforce Ministry support for the eight kilometer
spacing of livestock watering points as a means to reduce the potential for overgrazing
between them. Additional support came with the Tribal Grazing Land Policy (TGLP) in
1975, since many of the commercial ranches demarcated under TGLP have each been an
eight-kilometer square, with the ideal location of each ranch's borehole in the very
center of the grid (see Hendzel, 1981). As we shall see, the eight kilometer rule has
been used to justify both a grid and diameter spacing around centered water points,

We have found no record of a post-Independence government official arguing that
the eight kilometer rule should be applied to the spacing of all water points. Rather,
the presumption, especially during the debé.te within the Ministry, was that this rule
was appropriate for spacing permanent livestock watering points, particularly boreholes
and largé dams, each of which could water between 300 and 500 head of cattle typically
grazing radially around the point, where such a stocking rate would not exceed the
carrying capacity of the rangeland.

Perceptions That the Rule is Being Applied. To our knowledge (based both on

interviews and reading through files), there does not exist today nor has there been any
official govérnment policy, statute, or regulation stipulating that livestock watering
points be spaced at least eight kilometers from each other in the communal areas of
eastern Botswama.3 Yet there is a widespread impression, both inside and outside
government, that land Boards, if not "government" in general, do in fact follow such a
rule as a matter of policy. For example, a recent consultant to the Ministry of
Agriculture's Arable Lands Development Program noted that a "constraint" on the more
intensive use of open wells in eastern communal areas was the "ruling by Land Boards
that wells may not be spaced closer than 8 km" (Classen, 1980: 9). Similarly, Werbner
writes from his research on several eastern villages that "regulations aimed at pasture
control require a five mile distance between wells" (1977: 31). Willett gives a case
where farmers of an eastern locality "thought it was a Land Board ruling of 5 miles
between water sources which limited their quota" to four Ministry of Agriculture dams
(1981: Chapter 14). One of the Government of Botswana publications on the Tribal
Grazing Land Policy notes that in past borehole drilling, the "only requirement was that
boreholes were placed eight kilometers apart” (1976?: 15). In fact, some land boards

couch their acceptance or rejection of a customary grant application for a water point

3 .
An earlier government evaluation of borehole spacing also came to this
conclusion: "The five-mile distance between boreholes has been used as a rule of thumb
for several years, but this has not been written into official policy" (Beresford, 1971).
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in terms of whether the proposed site was the "recommended" eight kilometers from
another livestock watering source (e.g., the minutes of the Ngwaketse Land Board dated
21-22 November, 1978). We found more officials and land board members who spoke in
terms of a putative eight-kilometer ruling than who were aware that, in fact, there is
no official policy which stipulates optimal spacing distances (Roe and Fortniann, 1981:
48-51). _ :

As will be described below, land boards have not unifdrmly or consistently applied
the spacing rule in practice. However, on the basis of our interviews and on a reading
of land board minutes, we conclude that there have been few, if any, instances of a land
board justifying a spacing which was closer than eight kilometers on the grounds that
government policy did not officially require such a spacing. While a number of people,
particularly those associated with government, recognize that the eight-kilometer
s'pacing rule is not exactly legally mandated regulation, they see it as something
considerably more than just another government recommendation. In effect, some land
boards and other government officials have treated this spacing rule as one
approximating at least an unofficial government policy.4 The rest of this chapter will
be devoted to expléining why land boards have persisted in appealing to the spacing
rule, even though as described in the next section, these same land boards have not
applied it in all cases. In raising these issues we will see how land boards have

performed very much in the manner of the chiefs they were meant to replace.

4We have found only one case of a land board consulting its district council as to
whether or not it should adopt a water point spacing policy. In October, 1971, the
Tawana Land Board proposed to the North-West District Council that its policy should
be "Boreholes to be spaced a minimum of five miles apart." In January the next year,
Council responded by rejecting such a policy on the grounds that it was "legislative."
The Tawana Land Board, however, continued often to site and approve water points
eight kilometers apart, in effect acting as if that indeed was the policy.
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Application By Land Boards of the Eight Kilometer Spacing Rule’

Two kinds of evidence are examined below to ascertain the extent to which land
boards consider the issue of spacing livestock watering points eight kilometers apart.
First we will describe what a number of land boards say is their spacing policy.
Thereafter, land board records and minutes, particularly with respect to disputes, are
summarized in an effort to see how important such spacing considerations are in the
formal meetings of land boards.

Present Land Board Water Point Spacing and Allocation Policies. . While a number

of government officials, including land board members and staff, give _the impression
that the de facto policy is to space stock watering points eight kilometers apart from
each other as a means of reducing the overgrazing potential between them, on closer
questioning they will admit several "exceptions” to this rule. Table V-2 (placed at the
end of this chapter, pages 151-163) summarizes the statements of various land board
officials as to what their policies are said to be in practice and shows that the
application of the eight kilometer rule is ad hoc, varying substantially from land board
to land board, particularly with respect to its application in the communal lands and
mixed lands and cattleposts areas. Of the twelve land boards and subordinate land
boards actually visited, only the Tawana and the Tati Land Boards have explicit policies
of spacihg lands boreholes and open wells eight kilometers from other livestock
watering sources, such as rivers. The Malete Land Board has a policy of approving a
five-kilometer spacing between dams built by the Ministry of Agriculture and other
stock watering points. The Ngwato, Kweneng and Kgatleng MLBs, along with SLBs at
Sebina, Palapye and Mahalapye, try to control livestock watéring numbers in lands areas
either by setting a limit on the number of stock to be watered at the proposed borehole
or by siting the borehole within the owner's plowed field. Although the Tati Land Board
has an eight-kilometer spacing rule, people are said rarely to apply for water points

there, relying on water from sand rivers instead. The Ngwaketse MLB says its

5Much of the information in this section comes from Roe and Fortmann (1981).
Interviews with land board staff and/or land board members were made at seven main
land boards (MLB) and three subordinate land boards (SLB) whose administrative areas
fell in whole or in part in the hardveld: Rolong, Malete, Ngwaketse, Kweneng, Ngwato,
Tati, Kgatleng; Sebina, Mahalapye, and Palapye. In addition, comparative information
was obtained from interviews, reading of files and/or site visits on the spacing and
allocation practices of land boards whose tribal land jurisdiction, although west of the
hardveld line in Figure I-1, includes communal areas where people farm and herd their
livestock: Tawana, Kgalagadi, Chobe and Ghanzi. It was not possible to confirm on the
ground if applications for water points approved by land boards on the condition of an
eight kilometer spacing were in fact spaced at that distance once constructed As will
become clear, the actual distance is a secondary issue.
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communal lands water point policy is to "treat each case on its own merits," while the
Rolong Land Board has no policy whatsoever. Since lands typically follow water points
in the sandveld Ghanzi and Kgalagadi districts, village and settlement water points
there often serve as ones for the lands as well. A number of land boards have policies
for either consulting residents of an area before approving an application for a borehole
in the lands area, or encouraging residents to form a "syndicate" as a way of providing a
mechanism for group pressure to control overgrazing and crop damage associated with
livestock watering. ' ' |

In contrast to water point spacing in the communal lands and mixed lands areas,
the Ngwato, Tawana, Ghanzi, Ngwaketse, Kgalagadi and Kweneng land boards, along
with the Mahalapye SLB, have a policy of spacing livestock boreholes at least eight
kilometers apart in the grazing areas of the hardveld or sandveld and/or in sandveld
TGLP commercial areas. All MLBs visited felt it was easier to space livestock
watering points eight kilometers apart in these commercial sandveld areas than in the
more crowded communal areas, particularly in eastern Botswana.

No land board interviewed has a policy of insisting that.water points used
primarily for human drinking purposes should be eight kilometers from each other and it
is accepted almost without exception that these water points should be close to the
dwelling. For MLBs such as Ngwaketse, Tawana and Kweneng, approval of a borehole
"for domestic purposes only" can include provision of water for draft oxen, some milk
cows, calves and smallstock. A number of land boards consider seep wells, sand river
wells and haffirs to be sméll, temporary water sources, for which no tribesperson need
apply. Rules governing the distance persons are allowed to re-drill boreholes from fheir
original sites (should the first borehole prove unsuccessful or dry up) vary from land
board to land board, e.g., the Tawana and Ngwato MLBs stipulate drilling within a 100
meter radius of the original site, while the Kweneng Land Board is said to allow a one
kilometer radius and the Ngwaketse Land Board up to a two kilometer radius. Several
MLBs already allow their SLBs to site arable water points once the MLBs have given
their approval to do so. _

Finally, it is interesting to note that even some of the Ministry of Agriculture's
livestock watering points are spaced closer than eight kilometers from other stock
watering sources. During the course of the Water Points Survey, all dams built by the
Ministry's Small Dam Unit at the twelve Survey sites were mapped. Not only are these
dams often closer to a number of o'ther water points, but there are instances where

these structures are spaced less than eight kilometers from each other, as was found in

. four Survey sites.
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In brief, while a number of land boards can and do honestly claim to have an eight
kilometer spacing rule for livestock watering points, it is clear that the rule does not
apply to all such points nor to all areas of many districts. In fact, under closer
questioning, many land board members and staff admit they have explicit policies to do
otherwise, even for major livestock watering boreholes and dams, in the more heavily
populated lands and cattleposts areas of eastern Botswana.

The Role of Spacing Factors in Land Board Consideration of Disputes and

Applications. The information in Table V-2 represents largely verbal descriptions of
spacing policies, or in some cases, the lack of policies, for various land boards. An
additional source of information on how important spacing considerations actually are
in land board matters are the boards' written minutes and reports concerning rejections
of wafer point applications and settlement of water-related disputes.6

First, a listing of disputes and rejections related solely to the spacing of water
points was made for the Ngwaketse, Rolong, Kweneng and Tawana MLBs. Taking into
account the variable quality in minute taking, three factors deserve special mention:

{1) At least one land board took the eight-kilometer rule to mean at times a
grazing area with an eight-kilometer diameter a.fcmnd a water point and at other times
an eight kilometer by eight kilometer grid of grazing land around a centered point. In
other cases, the terms used to describe spacing considerations did not at all quantify
distance and livestock watering numbers. A land board may have described an area as
"already crowded," "congested," "heavily overgrazed," or just "too small" for another
livestock watering point. The use of such imprecise terms makes it all the more
difficult to establish precedent in dispute settlement. From our reading of recent files,
it appears that there have been only a few cases of land boards settling a spacing

dispute by appeal to a similar case adjudicated in the past.

6The land board records of disputes and rejections are not as complete as might
be hoped. It has long been recognized that some minutes do not accurately reflect the
substance of the discussion they were meant to record. In addition, disputes and
applications may appear in the minutes of one meeting only never to be heard of again.
This is due both to minutes missing from the files and to inadequate minute taking.
Whatever the cause, the disputes and rejections discussed here certainly do not
represent all that took place. They represent what were in the files (roughly covering
the period 1977-1981) and what we could determine from questioning land board
members and staff. Each land board is obligated to record its resolutions over such
matters, along with "the substance of such resolution,” in the form of minutes under
section 7(1) of the TLA. The disputes examined concerned both communal and TGLP
commercial areas in tribal areas.
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(2) Some land boards, particularly the Ngwaketse and Kweneng, have been
concerned not only with the spacing between livestock watering points, but also the
spacing of such water points from plowed fields. As noted in Chapter I, crop damage
caused by livestock watering is a growing issue in a number of communal areas in
eastern Botswana. |

(3) There may be cbmpeting claims or other allocation practices which a land
board might feel override the eight-kilometer rule. Since this is a major point in our
discussion of the institutional reasons why land boards find it difficult to apply this
spacing rule uniformly, below are verbatim extracts from the minutes of one land board
which illustrate the consideration of competing decision rules with respect to the

allocation and use of livestock watering points.7

| The Case of M. Motse versus S. Kgamane

"Mr. Motse had complained to the Board against the drilling of a
borehole at Pikwe by Mr. Kgamane, that the borehole had been
drilled too close to his well. When asked how long the well had been
out of use, said the well had not been used since 1958,

S. Kgamane said he had applied for a borehole to the Board in 1970,
and on the 23rd September 1970 he was granted the site. He
produced the [land board] certificate of the site.

Points raised: (i) That the well had been abandoned for 18 years from
1958 to 1976. (ii) That, according to section 15 (a) and (e) of the
Act,8 he no longer had water rights over the well. (iii) That
Mr., Motse had taken a long time after the allocation of the borehole
in 1970 to complain.

Resolved: That S. Kgamane should go ahead to use the borehole as it
was granted legally."

The Case of T. Tlale versus H. Pitso

"T. Tlale said he had lodged a complaint with the Board on account
that he owned an open well at Macheng. That he had already
registered water rights with the Water Apportionment Board with the

7All names have been changed.

8The relevant sections of the TLA read as follows:
"15. The grounds upon which a grant of land may be cancelled, whether or not such a
grant was made before or after the coming into operation of this act shall be—

(a) that the holder of the grant is no longer eligible to hold land under the
provision of this part;....

(e) in the case of agricultural land, that for a period of five consecutive years the
land has not been cultivated and that there is no sufficient excuse for this. . ."
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aut_hority of the Land Board. But later noticed that Mr. Pitso had the
intention to equip the borehole at Phate which was less than five
miles radius recommended.

H. Pitso said it had come to his notice that the borehole at Phate
belonged to Council and he applied for the use of the borehole to
Council and his application was approved.

There was evidence that Council granted Mr. Pitso permission to use
" the borehole.

Mr. Tlale had liked the Board to prevent Mr. Pitso from equiping the
borehole and that the borehole be removed., = The matter was
discussed at length and the Board came up with the following points:.
() That water rights were granted for the use of the well at Macheng
and did not mean exclusive grazing rights. (ii) That the borehole was
drilled and Tshidi people did not object. (iii) That the borehole was
drilled to relieve drought in the area. (iv) That the Board does not
have a way of removing the borehole, and that it was drilled for the
public interest. (v) That use of water-points will be determined b

carrying capacity of the area, '

Resolved: That the borehole stands that Mr. Pitso should go ahead
and equip it."

In both cases, the land board considered the traditional right of "beneficial
tenure" superceded spacing considerations--that is, land should be in pr-oductive use
rather than left "unnecessarily" idle because of some other tenure arrangement (see
Werbner, 1980 and Comaroff, 1980). Moreover, in the first dispute the five-year rule
was also (perhaps unlawfully) appealed to as reason for cancellation of a person's former
land rights, while in the latter case, the land board added that the "carrying capacity"
of the area in question permitted a spacing closer than eight kilometers. We will
return to these issues below. |

A complete listing of all water-related disputes and rejections for the Tati,

Palapye, Mahalapye, Ngwato and Kgatleng land boards was also made. Variable quality
in minute-taking and imprecision in terms were noted in these land board records.
However, they do give a rough idea of the frequency of different kinds of disputes,
including those related to water point spacing:

(1) There were 21 disputes extracted from these minutes. Many of the cases
involved more than one issue. The number of disputes involving crop dai:nage is

probably underestimated since often these are taken to cuéfoma.ry court:
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Issue Number of Cases

Spacing
Consultation
Right of Use
Ownership

Too Many Cattle

ot = S - A

Crop Damage

Right of use and ownership are related issues and, when combined, are raised in over a
third of the cases. Spacing of a water point close to another is the second most
frequent issue. Half of the cases involving complaints about consultation included a
complaint about water pdint spacing. What is particularly interesting is that only
twenty-one water disputes reached these land boards over the period studied.

(2) There were 13 rejections of water point applications recorded. Eight of these
(including the TGLP rejections) were related to the problems of water point distance or

overcrowding:

Reason Number of Cases
Self Allocation
TGLP Freeze

Spacing
Overcrowding
Change in Use
Group Problems

DN = W W

‘Prevent the Start of a Village

This also demonstrates how rare is a rejection of a water point application.
Thus, although few land boards were found to be using an explicit eight-kilometer
rule to reject water point'applications and settle disputes, considerations of water point

distance and proximity in more general terms were still very important factors,

'particularly for the spacing of livestock watering boreholes, wells and dams. In some
cases, other considerations may be just as important or more so in land board decisioﬁ—-
making, but these two listings support the impression given in Table V-2 that the
spacing of livestock watering points, especially large-capacity ones such as boreholes,
remains an important factor to be taken into account when allocating such water

sources—even though land boards have found a uniform spacing rule difficult to
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follow in communal areas. The reasons why .such concerns remain salient for land

boards are discussed in the next section.

Why Land Boards Find It Difficult To Apply The Eight Kilometer Rule
Uniformly: Technical and Organizational Problems

The issue before us is twofold: to identify and discuss a set of factors which not
only have made it difficult for land boards in practice to space stock watering sources
at uniform distances, but also explain why land boards continue to maintain that water
point spacing in general and the eight~kilometer rule in particular are taken into
account in their decision-making. The technical and organizationdl problems ac-
‘counting for spacing difficulties are fairly easy to identify and are discussed briefly
below. As we will try to show, however, the variability in application of the eight
kilometer spacing rule comes less from technical and organizational problems which are
encountered particularly in the siting of water points, than from the structure and
dynamics of land board decision-making which underlie its judgment as to whether or
not the eight-kilometer rule actually applies in each case before it.

Frequent Technical Problems _

The Existing Distribution of Water Points in Many Eastern Communal Areas.

There are many localities in the communal areas of eastern Botswana where it is simply
no longer possible to find a site for a new livestock watering point eight kilometers
away from others. The figures in Table V~1 from the Water Points Survey eétimate the
number of water points, including boreholes, open wells and haffir-dams, within an eight
kilometer radius of 29 permanent water points serving areas that are the lands and
mixed lands and cattleposts.9 Of these 29 sources, 26 (90 percent) are said to include
livestock watering purposes and it is probable that those listed as having a domestic
purpose only also supply livestock water during emergencies. The approximate number
of water points within an eight-kilometer radius ranges roughly from a low of seven to
a high of 75, The estimated number of water points within eight kilometers of a
permanent water point averages 28 (or 24 if the extreme case of Ntlhantlhe is
excluded). Tt should be noted that almost all of these water pointé were found to be
well within this radius. Only a few were actually on the perimeter and, hence, could be
said to be in accordance with the eight-kilometer rule.

Not only are there large numbers of water points within eight kilometers of

permanent sources serving the lands, but many of these are also permanent sources,

9Bailey found that the majority of herds held by households sampled in the Water
Points Survey were kept at the lands and mixed lands and cattleposts (1980: Table 3).



TABLE V-1: Number of Water Points Within Eight Kilometers of Permanent Water Points at Twelve Sites

in the Eastern Communal Areas
Site Water Point 16 Kilometer Circlel
Number of Including the Following
Water Points Number of
Type Use Boreholes Haffir-Dams Open Wells
Mokatako Borehole L{D 11 2 0 0
Borehoie L/D 23 4 2 1
Borehole L/D 28 [ 3 3
Ntlhantlhe Borehole D 68+ 1 1 ]
Borehole D 75 1 1 ¢}
Gamodubu Borehole L/D 46 0 3 12
Lentsweletau Borehole L 38 2 4 11
Borehole L/D 38 2 & 11
Open Well L/D 31+ 2 4 9+
Matebele Borehole L/D 12 1 ] 0
Borehole L 12 1 o ¢}
Dikgennye Borehoie L/D 19 0 0 6
Borehole L/P 7 2 0 i
Borehole L/D 11 2 4] 1
Borehole L/D 7 2 0 1
Borehole L/D 32 5 o 20
Mmaphashalala Borehols L/D 31 4 0 7
Borehole L/D 41 4 0 7

k. In most cases it was not possible to draw a complete circle of a 16 kilometer diameter around the site's Survey

- area. These figures are indicative only and are not based on a comprehensive ground check of each site.

2. L
D

Livestock
Domestic

-9¢T-



TABLE V-1: Number of Water Points Within Eight Kilometers of Permanent Water Points at Twelve Sites
in the Eastern Communal Areas

- Site Water Point 16 kilometer Circlel
Number of Including the Following
Water Points Number of
Type Use Boreholes Haffir-Dams Open Wells
Mosolotshane Borehole L/D 26 0 0 2
Ramokgonami - Haffir-Dam L/D 18 5 3 0
‘ Haffir-Dam L/D 12 4 4 0
Borehole L/D 30 4 2 0
Borehole D 32 3 2 0
Motoungolong Borehole L/D 15 ¢ 0 9
Phokoje Open Well L/D a7 0 0 8
Open Well L/D 41 0 0 9
Equipped Well L/D 34 0 0 3
Makaleng Borehole L 15 0 3a 0
Borehole L 9 1 32 0

a. Includes 2 large haffirs

=LET-
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The average permanent water point had roughly two boreholes within this radius, with
as many as six in one case. There was an average of about one haffir-dam within eight
kilometers, the range going as high as four. Open wells were even more numerous.
There was an average of some four wells around a permanent water point, with perhaps
an estimated twenty wells occurring in one case. '

. 'We thus see that there are a number of communal areas in eastern Botswana
which already have livestock watering points serving lands and mixed lands, much more
densely located than would have been permitted had the eight-kilometer rule been
applied in all cases. Yet, as Chapter II shows, there are still a number of households in
such areas which continue to seek—for reasons of convenience, cost or reliability—new
stock watering sources in such areas.

The Present Use of Different Types of Watering Points._ While much of the

concern over water point spacing has been with respect to livestock boreholes, Bailey
(1980) has calculated that they accounted for only 26 percent of the total twelve-month
water point usage of cattle, estimated on the basis of cattle numbers watered by
livestock holders sampled in the Water Points Survey. Rivers and the wells in them
accounted for 22 percent. In fact, open access (natural) and communally-held water
sources in the eastern communal areas accounted for over a third (34 pércent) of this
total twelve-month cattle usage of water points. It wouldl be very difficult, indeed, to
control human and livestock access to natural water points, such as rivers, in an effort
to ensure an ideal spacing of eight kilometers among these livestock watering points in
eastern Botswana.

Ambiguities in the Underlying Assumptions of the Eight-Kilometer Rule. As

originally justified, the eight-kilometer rule applies to the spacing of permanent water
points, particularly boreholes and large dams, each of which could water up to 500 head
of adult cattle (or their equivalent), grazing around the water point in an area where
this.stocking rate would not exceed the carrying capacity of the rangeland. Phrased in
this fashion, a number of definitional and empirical problems become evident:

(@) ". .. the carrying capacity of the rangeland". According to D. Field's

"Potential Carrying Capacity of Rangeland in Botswana" (1978), there are some areas of
the country which can carry a livestock unit on less than ten hectares of land. Using
the same assumptions given in the section above on the original justifications of the
eight kilometer rule, this would imply that in these areas, water points serving 500 head
could be sited more closely than eight kilometers, other things being equal. Yet, there

is evidence from a variety of sources suggesting there are serious problems with such an
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estimation of carrying capacity in Botswana. Only a few of these problems are
mentioned here, |

One difficulty is that Field's estimation procedure assumes a strong negative
relationship exists between carrying capacity and the numbers of trees and shrubs
present in the rangeland, ‘that is, the less there is of bush encroachment, the
substantially better are the grazing conditions. Yet it is well known in Botswana that
livestock not only browse on trees and shrubs in certain areas of the country, but that
such browsing contributes a substantial portion of the diet to livestock in these areas
(DHV, 1979: 28).

Moreover, according to one researcher (Hendzel, 1981: 14-15), none of the range
transects where Field and his colleagues did empirical work are in the "overused"
communal areas. If this is cbrrect, it raises the queétion of how appropriate to these
areas, where much of the livestock is herded, are those functional relationé.hips largely
derived elsewhere, upon which the estimation procedure is based. A different problem
is that studies in Botswana suggest grass crude protein, and not energy, may be the first
limiting factor in growth of beef cattle (Pratchett et al., 1977: 445). If s0, the weight
gain desired by a livestock producer may not be achievable on a year-round basis by
merely increasing the volume of grass available for grazing, that is, by simply reducing
the stocking rate or increasing the distance between stock watering points. Such
weight gains might require, if not feed supplements, then a change in the composition
of the species typically grazed.

Finally, carrying capacity figures have been expressed in terms of hectarage
needed for one livestock unit equivalent to 450-500 kg (APRU, 1980: 81; Field, 1978).
However, data on the weight of cattle marketed by livestock cooperatives, shown in
Table A-2 (Appendix I, page 000) suggest that the average size (weight) of animals in
the communal areas is considerably less than the weight figure used to estimate
carrying capacity. This he.lps explain why one finds communal areas in Botswana which,
according to Field's criterion, are said to be up to twelve times "overstocked" but
where, nevertheless, there are few, if any, cattle deaths due to range degradation
(Government of Botswana, 1976?; Sandford, 1980: 12). This reflects what has been
known for years: many Batswana try to optimize the number of cattle held rather than
the weight of each animal held. In 1978 the Employment Development Advisor to the
Government of Botswana, Michael Lipton, went so far é.s to recommend that
researchers there "should abandon the concept of 'carrying capacity' which is defined in
a way that lacks economic meaning, especially for a small grazier on tribal land" (1978:

Vol. I, page 90). In short, there is in Botswana presently no compelling procedure for
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estimating carrying capacities which the land boards can rely on for the better siting of
livestock watering points.

(b) ". . . grazing radially around the water point”. Air photos taken over

sparsely populated sandveld areas provide example after example of the radial grazing
pattern around isolated livestock watering points, giving the appearance of a rangeland
being potmarked by a set of defoliating bombs. In view of this and the fact that much
of the Ministry of Agriéulture's grazing research has been in such sandveld areas, it is
not surprising to find the "typical" water point grazing pattern almost always depicted
as an ever-widening set of concentric circles, each wider circle having better grazing
that the one nearer the source of the water (Hendzel, 1981; APRU, 1980). There are,
however, several factors which constrain the radial grazing configuration throughout
the hardveld. Since one often finds livestock watering points nearer than eight
kilometers to each other in many eastern communal areas, one cannot preéume that the
farther away one moves from a borehole the better the grazing. Moreover, natural
obstructions to radial grazing such as rivers, gullies and hills occur in the hardveld with
much greater frequency than the sandveld, while the encroachment of plowing lands and
settlements into grazing areas around boreholes is also becoming more and more
common. In these areas, the configuration of grazing and lands areas in adjacent
localities simply may not allow a uniform spacing of water points, let alone at eight
kilometers apart.

(c) "...apermanent watering point with a stocking rate of 300 to 500 head

of cattle". Something which seems as simple to define as a water point stocking rate
can be, on further examination, very difficult to assess. Since in eastern Botswana
herds water and graze in a fallback system, the stocking rates at most man-made
livestock watering points will usually vary seasonally. Even a borehole or an open well
which is a "permanent" water point still may not be used on a permanent basis, i.e.,
throughout the year. This raises the question of how to compare two watering points
having numerically equivalent stocking rates, but which water cattle at different
seasons of the year. How to estimate stocking rate equivalancies when forage
conditions are seasonally variable has not yet been addressed for eastern Botswana to
any real extent.]'O | |

(@ "...an 8 km spacing". Implicit in an eight-kilometer spacing rule is the

possibility of an animal trekking a total of some eight kilometers or more a day as it

10An additional complication comes in cases where there is considerable overlap

in the grazing areas and where it cannot be assumed that stopping the supply of water
at one point will necessarily result in resting of the grazing area around that point.
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grazes and waters. Yet walking such distances is not advised for certain types of
animals at certain times of the year, particularly, cows during calving and lactation or
oxen during the plowing season. Moreover, and most obvious of all, hydrological and
topographical conditions affect the probability of siting eight kilometers apart water
points which are meant to provide adequate water supplies for some 500 head of catj:le.

Such "technical" factors constraining the uniform application of the eight
kilometer spacing rule are not as important or as complicated, however, as some of the
institutional difficulties land boards face in applying this rule. Before discussing the
major institutional factors which account for these difficulties, several secondary
factors deserve brief mention,

Organizational Problems

There are some organizational reasons why some land boards occasionally find
themselves unable to apply the eight kilometer rule in an uniform and consistent way:

(1) Insufficient land board personnel and transport not only can delay or suspend
carrying out the spacing exercise on the ground, but it can cause errors in the actual
distances measured out. We were told of one case where the distance was measured by
means of riding a horse! '

(2) Some land board members and staff share the sandveld and numbers game
biases discussed in Chapter IV. They too have kept. their eyes turned west to the
seemingly underpopulated sandveld areas ripe for exploitation by those--such as
themselves—who have the resources to drill, equip or maintain a borehole. As noted
above, land boards also believe it is easier to space livestock watering points eight
kilometers apart there than in many of the overstocked eastern communal areas., In
many districts, borehole water development in the sandveld has monopolized not only
land board time spent on water allocations, but also its conception of what "real" water
development is (Willett, 1981: Chapter 26). Given this land board preoccupation with
sandveld matters, it is not surprising that the eight kilometer rule may seem district-
wide in application when in fact it has not been. ' '

(3) Finally, no other orgé.nizational alternative to the selective application by
the land board of the eight-kilometer rule has yet been proposed for communal areas
that is acceptable to the land boards or the wider rural population. Destocking areas by
increasing offtake is anathema and the TGLP White Paper itself recognized that the
fencing and exclusive rights proposed for the sandveld could not be applied in toto to
the communal areas (Devitt, 1981).

There is a recent example of just how far some of the central government

recommendations on water point distribution are removed from the lives of most rural
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Batswana. In a 1981 Ministry of Agriculture publication, “"Traditional Versus
Commercial Agriculture in Botswana," Litschauer and Kelly concluded that if the
optimal distance between water points in tribal areas were based on the amount of land

found to be available per water point on commercial farms, then "the minimum

allowable distance betweén boreholes/permanent waterpoints would be 3.9 and 6.6
kilometers in the hardveld and sandveld areas, respectively” (1981b: 40). The
implications of uéiﬁg such a criterion for water point distribution in the eastern
communél areas are appalling. There is no land board in Botswana which would agree,
let alone.seriously consider, managing its communal areas as if they were ome big
paddocked ranch.11

These organizational factors, along with the technical ones mentioned above,
provide land boards with a ready rationale to justify their practice of selective
application of the eight-kilometer rule. However, these factors do not fully account for '
this selective application. In order to explain such land board behavior, we must better
define the land board as an institution within the context of the political and

socioeconomic values operating in past and present Tswana society as they affect land

and water matters.

Why Land Boards Find it Difficult to Apply the Eight Kilometer
Rule Uniformly: Imstitutional Decision-Making Dynamics

Studies by Comaroff and Roberts on the Barolong and the Bakgatla provide a
framework for evaluating land board use of various rules gbverniﬁg land and water
allocations. Comaroff (1978) found that in the past there were several rules for
determining who was a chief and who was a regent among the Barolong, each rule of
which in turn became a resource for those who were able to control its use:

In the most general senée, the manipulability of the rules itself equips
politicians with a means both for asserting their own legitimacy and

for validating their actions. But there is another, more specific,
aspect to the properties of rules as resources. Because of the nature

Hrpere are a number of other problems associated with the Litschauer and Kelly
analysis. They assume essentially a homogeneously flat rangeland for water point
distribution in the hardveld and that "the majority of commercial cattle farmers are
utilizing their rangeland to capacity without excessive overgrazing" (1981b: 38). - The
former assumption is a good illustration of the sandveld bias at work and the latter
assumption is certainly open to question (see Chapter IV), The fact that some
commercial ranches may have water points spaced closer than four kilometers is more a
cause of concern about possible overgrazing there than it is a basis for optimism. The
authors also focus on boreholes, even though Bailey has shown that these water points
probably account for only some quarter of monthly water point use made by cattle in
eastern communal areas (1980: 44).
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of the set, there are always a number of alternative ways in which a
candidate may justify his claim to office. The latter, or his sponsors,
are compelled to select between them. (1978: 15)

As Comaroff describes, one of the problems faced was to settle what rule applied.
Deciding whether a person was really a chief or only a regent depended not simply on
ascertaining what were the facts in the case, but also on how persuasive were the
arguments made for deciding the issue one way or another. In short, the facts, rules
and norms in a case could become the subject of dispute. In an earlier article,
Comarcoff and Roberts elaborate at length on how such dispute settlement has

customarily proceeded in a number of instances:

. « » in presenting a case, Tswana disputants construct and rely upon a
"paradigm of argument”: that is, they attempt to convey a coherent
picture of relevant events and actions in terms of one or more
(implicit or explicit) normative referents. Any such "paradigm of
argument” is sited in the requirements of a particular case, and is not
fixed or pre-determined. Its degree of elaboration and integration
depends upon several factors, such as the oratorical ability of the
disputant, his expectations concerning the strategies of his opponent
and his own strategic intentions. Moreover, the construction of the
paradigm may vary over a number of hearings of the same dispute
before different agencies, since the perceptions, expectations and
strategies of the opposing parties may change or become progressive-
ly refined. The important point to note is that the complainant, who
speaks first, establishes such a paradigm by ordering facts around
normative referents which may or may not be made explicit. The
defendant, in replying, may accept these normative referents, and
hence the paradigm itself; under these circumstances he will argue
over the facts within the paradigm. Alternatively, he may assert a
competing paradigm by introducing different normative referents, in
which case he may not contest the facts at all. At the higher levels,
where the mode of settlement becomes one of adjudication, the third
party responsible for adjudication (a headman or the chief) may order
his decision within the agreed paradigm, choose between competing
paradigms, or impose a fresh paradigm upon the issues under dispute.
(1977: 86-87)

Under such circumstances, it is not surprising to find that a process of dispute
settlement, which traditionally often seemed to treat a case "on its own merits," was
also one substantially without a concise body of legal precedent. Schapera highlights

this in his 1957 study of the legal foundations of Tswana customary courts:

Since, in every individual case, the judge's decision is shaped at least
partly by the opinions of the people present, it is unlikely that
judicial precedents can be as significant as is sometimes asserted of
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similar systems. Whether or not a precedent exists depends in fact
merely upon whether someone present has seen or heard of a similar
case before. ... In the circumstances, and considering the inevitable
limitations of personal experience, the tendency will be for judg-
ments to be based more upon recognized general principles than upon
specific decisions of the past. ... This in turn means that the law is
not rigid but flexible, and can be readily adapted to meet new
situations or, if need be, to reject customary norms that are now
obsolete. (1957: 161; our emphasis) :

This is not to say that the outcome of any dispute was unpredictable in traditional
sociefy. Most villagers knew what were the operating traditional rules and norms
governing action .and they behaved with the expectation that these would probably be
used in judging the appropriateness of that behavior, if called to account by other
tribespeople. The point made here is that complete certainty about how these rules and
norms wduld be applied in all cases was not guaranteed in traditional Tswana dispute
settlement.‘ Flexibility in applying the law entailed probable, not certain, outcomes,
With this background information, we can usefully re-interpret land board use of land
and water allocation rules.‘

Land Board Use of Rules as a Means for Establishing Their Legitimacy. The pre-

eminent problem faced by many land boards in roughly this first decade of their

operation has been to establish the legitimacy of their authority over land and water

allocations and adjudications in their respective tribal areas. The TLA.gave land boards
their statutory'authority,. but the president, cabinet and parliament have to a large
extent left it up to the land boards to establish the legitimacy of the exercise of that
authority. Moreover, land board members do not have the popular support of any local
constituency which comes by virtue of having been directly elected to office.

‘Part of the legitimacy problem land boards have faced reflects their continuing
difficulties in replacing the chiefly system of traditional land distribution and manage-

ment. -For example, the Interministerial Committee Report on Land Board Operations

(ILBR) identified one of the causes of defiance of land board procedures as "tribal
authorities continuing to allocate land" (1978: 1-2). Similarly, the ruling party's original
effort to use land boards as a means of undermining chieftainship tended to set the two
institutions in adversary roles. Yet as Comaroff notes for the Rolong Land Board and
Werbner for the Tati Land Board, some chiefly factions were able to consolidate and
enhance their power under the TLA by virtue of membership on the land boards
(Comaroff, 1980; Werbner, 1980).

A related, but much more 1ntractable, problem in establ:shmg institutional

legitimacy has been the land board's effort to establish its right over interpretation of
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"customary law" on land and water matters. The ILBR is full of land board complaints
about tribespeople making "self-allocations" of land without prior formé.l land board
approval, e.g., "unauthorized plot extension,” "unauthorized settlement outside a village
boundary," "unauthorized extension of plo{wed area," and "unauthorized clearing in
anticipation of plowing" (1978: 1-1, 1-2). Yet as Werbner shows in his case study of the
Tati Land Board, some of what today is defined as self-allocation was once traditionally
a matter of neighborly negotiation at the local level (1980: 143-147). In particular, both
Werbner (1980) and Sutherland found that use by the Tati and Tawana Land Boards of
the five-year rule on leaving land fallow clearly ran counter to traditional practices in

the localities they studied:

It is said that the [ Tawana] Land Board may recognize titles to land
without regard for other claims to title, once the land has been left
uncultivated for at least 5 years. Such allocation, people say, is
clearly unfair, because cultivation sites are temporary: from 1 to 3
years of cultivation is the usual limit for a main grain crop, and then
a fallow period of from 10 to 20 years is necessary before recultiva-
tion. The 5-year rule, appealed to in disregard of both neighborliness
and the recognized facts of the agricultural cycle, is seen to be a
threat to the security of tenure and locally held views of social
justice. (Sutherland, 1980: 76)

Similarly, a few land boards claim that construction of small water improvements such
as haffirs at people's lands must be approved by the boards (see Table V-2), even though
such improvements were considered by some chiefs to be a traditional right that came
with having plowing lands (Schapera, 1943: 175). _
Thus, the major problem of the land board as an institution has been establishing
the pre-eminence of its claims in regulating the use to which tribal laﬁd can be put.

For land boards, the eight-kilometer rule represents a resource which can be
manipulated to assert the land board's claim on the regulation of use of the site being
applied for or in dispute. What appears at first sight to be the land board "breaking" its
own rule by allowing a spacing closer than eight kilometers is often done within the
context of appealing to other rules which the land board claims it has equal authority to
apply in governing land and water use. In the two cases quoted specifically above, we
saw the land board settling the priority of what rules apply in the matters before them.
To use Comaroff and Roberts' terminology, these cases represent a land board's attempt
to adjudicate between competing paradigms by determining what are the salient facts
and rules for each.

In using the land and water allocation rules given to it by virtue of the TLA and

bureaucratic practice, land boards try to lay claim to being able to decide a
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number of different land and water matters in a number of different ways. In
particular, the more imprecise in expression these rules are, the greater the number of
options the land board faces in settling a case.}? The land board's claim of having the
option to regulate land and water matters can be interpreted in part as an appeal for
support from various factions which might not be as forthcoming were the land board
"straight-jacketed" into uniformly following a single set of precisely-defined rules.
Moreover, that this is the mode for land boards to acquire legitimacy has less to do with
the "force of modernity and breakdown in traditional sociéty" than with the fact that
while some allocation practices are indeed different than they were in the past, the

rule-manipulation governing these practices is structurally similar to what often

occurred under traditional chiefly resource allocation and dispute management.

Thus, land boards only seem to be facing a dilemma. On one hand, the worst thing
a land board could do, in terms of building political support, aggrandizing its members
or enhancing its legitimacy, would be to apply the eight-kilometer rule uniformly and
consistently, especially when other rules governing such water and land use also exist,
not only in law and in custom, but also within a cultural context where it is accepted
that no one rule automatically has precedence over another. On the other hand, land
boards are embedded in a larger bureaucratic setting which seeks to set resource
allocation on a sound, "rational" footing, as evidenced by the Ministry of Local
Government and Lands' creation of the District Officer (Lands) cadre and the LUPAGs
to advise land boards. This "dilemma," though, perhaps more than any other factor,
explains why the eight-kilometer rule has persisted in the rhetoric of some land boards,
i.e., the rule as formulated sets out an "objective" criterion for protecting pastures,
while at the same time its é.pplic:ation frequently has to be modified simply on technical
grounds. In effect, appeals to the eight-kilometer rule allow land boards the
opportunity to sound "modern” but be "traditional" at the same time,

Why Are Land Boards Seeking To Establish Such Claims? The motivation behind

land board efforts to establish claims on the regulation of land use are complex and not
all that accessible to expatriate researchers. Some factors are clear, though. Comaroff
(1980) provides an excellent case study of how commercial farming interests, assisted
by a new chief, coopted the Rolong Land Board for advancement of their own interests.

Werbner (1980) sketches the rise of a chiefly faction through land board membership in

12In this sense, a land board's appeal to the eight-kilometer rule and its judgment

about whether or not an area is "too crowded" or "too congested" for water point
development do not stand in contrast to each other as much as they reflect alternative
formulations of a persisting concern about water point distance and proximity.
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the Tati. In other cases, such as the Ngwaketse Land Board in the early 1970s, certain
ruling party members on or associated with the land board deliberately attempted to
erode the residual land and water allocation powers of the chief and his relatives who
were allied with one of the opposition parties. Moreover, almost since their inception;
land boards have been under criticism from an alliance of disgruntled applicants,
government politicians, civil servants and a bewildering array of consultants, so that
some members and staff have quite reasonably felt compelled to defend the legitimacy
of their actions. In this same vein, some land board members have a clear vested
interest in defending specifically the legitimacy of the eight-kilometer spacing rule,
since they can appeal to this legitimacy as justification for their claims to de facto
control of grazing around their own private boreholes.13

Ironically, one of the primary reasons accounting for land boards' persisting in
making claims to regulate land use lies in the fact that land boards too are just one of
several competing claimants to the land regulation "pie.” First there are the traditional
claims of localities, households, and neighbors over land. As Werbner wrote of one area

in the mid and late 1960s with regard to any specific territorial title:

. » » there is almost always someone in the locality who regards it as
qualified, in some respects even dubious; and all deny that
unencumbered land can now be found. (1975:114)14

Of course, there exist also the remaining powers and influence of some tribal
authorities, particularly wardheads and headmen, as recognized in the ILBR. Beyond
this, the claims of other groups on land use have been burgeoning, especially after
Independence established a new state apparatus:

(1) Private borehole drilling, particularly in the sandveld and some of it illegal,

accelerated after Independence and, as noted above, was perceived to give borehole

13 : .
For the private borehole owner, in general, the appeal of the eight kilometer

rule is enormous, but perhaps not for reasons commonly supposed. We know of few
Batswana livestock holders who have argued that an eight kilometer spacing is
necessary because they have herds of certain sizes which require just that amount of
grazing land demarcated by such a spacing between livestock watering points. Rather,
by appealing to the eight-kilometer rule, the private borehole owner in one stroke sets
boundaries and defines rights of access to grazing around his source in an environment
where, as discussed in Chapter I, he has witnessed increasing pressure to share grazing
areas and to disregard traditional "boundaries."

1
4For variants of this same point from other areas of Botswana, see Volume 24
(No. 1) of the Journal of African Law devoted to land matters in Botswana.
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owners de facto control over tribal grazing land around these boreholes. In effect, a
land grab was taking place and one which was not sanctioned by many land boards.
(2) If a history were to be written on the events leading up to the formulation

and enactment of the _éggiculi:ural Resources Conservation Act of 1974, it would show a

concerted attempt by expatriate technical staff, largely within the Ministry of
Agriculture, to gain regulatory control over the stocking rates on tribal land in the
name of "improved range management" via advising the Minister of Agriculture on such
matters.

(3) Picard (1980) has argued that pressure to enact the TGLP--which has
subsequently altered land board allocation practices--came from a ci.vil service elite
who helped to formulate the policy and whose personal interests could be advanced with
the policy's sanctioning commercial ranching on tribal land.

(4) Moreover, other interventions, such as the Ministry of Agriculture's dam
policy and subsidies for drift fencing separating lands from grazing areas, can be seen
as adding to or legitimizing claims of some groups to control the use of the land around
the dams and drift fences.

The net effect of these various claims to regulate land use has been to motivate
renewed land board efforts to lay claim to and control as many land and water
allocation rules as it can. In this sense, land board's exertions to establish their
legitimacy has been a continuing effort to define the organizational limits of respon-
sibility and authority in a highly ambiguous legal, social and institutional
environm ent.15 Unfortunately, one of the consequences of increased efforts to establish
legitimate claims on land use regulation has been growing suspicions among the rural
population that land boards and government in general are capricious or self-serving in

their decision-making about land and water resources in tribal areas.

Land Boards and the Problem of Community Control of Land and Water Resources

In one sense it is true that land boards need better water point spacing guidelines
that are based on technically sounder criteria and are more consistent with prevailing
livestock watering conditions in commercial areas than is the eight-kilometer rule.

Yet, enabling land boards to use better spacing guidelines will serve only to reinforce

15The variation in land board spacing policies suggests that land boards differ in
terms of both the manner in which they have tried to establish their legitimacy and the
underlying reasons for doing so. To do justice to this topic would require a thorough
review and analysis of the whole range of land board practices, a subject which falls
outside the scope of this monograph.
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land board efforts to displace the traditional local control over land and water matters,
Thus, what seems to be at first an issue of devising better spacing guidelines is really an
issue that strikes more fundamentally at the heart of local-level control over resources.
As shown above, the claims of government to control the regulation of land use have
increased, in part through a displacement, if not erosion, of traditional local control and
custom, as represented by the land and water allocation practices of neighbors and
chiefs within a given community at the compound locality level.16

_ Yet it would be a mistake to leave the impression that this series of government
and private interventions has alone weakened local control over communal land and
water resources. The cause-effect relationship is much more complex. First, some of
these interventions have been predicated on and enhanced by the variability or absence
of effective community control which pre-dated these interventions. Second, land
boards and other government agencies have had only variable success in penetrating to
the local level in their efforts to undermine the older system of chiefly resource
regulation, such that they cannot alone account for this weakened local control. It is
argued below that the veritable ease with which post-Independence government claims
have been made on communal land use regulation stems largely from the fact that in
many areas there is no longer an effective countervailing community regulation of
these same resources.

Chapter I described the accelerated decline after Independence in the chiefly
system of community control at the compound locality and tribal levels. Suffice it to
say that this decline has been reflected in both the proliferation of new types of
localities, such as permanently settled areas with mixed and shared land uses having no
headmen or makgotla, and the related weakening of the traditional compound locality in
many areas with its set of political and social connections operating through the village
headman, wardheadé and neighbors. Not only have the socioeconomic activities of
households become more locality-specific, but individual efforts to privatize communal

land and water resources also have been on the increase, as witnessed by private

16While it would require much more research than can be brought to bear here, it
is speculated that the periods when local control over land and water resources, either
by subordinate traditional authorities or by neighbors, has been the greatest, have also
been the times when government has been weakest in asserting its claims on land use.
For example, the rise of permanent settlement at the lands in Kweneng District
accelerated during a period (1961-1970) when Kwena paramount chieftainship was weak,
when colonial government was transferring its power, and when there existed no main
and _sub)ordinate land boards in the district (see Vengroff, 1977: 55-58; Silitshena,
undated), '



-150-

borehole owners laying claim to the grazing land around their watering points. While,
" as described in Chapter II, the balance of private and communal water rights persists,
the weight of each has shifted and will likely continue to do so over time in the
communal areas.

The present pattern of inter-locality mobility shows that there are still strong
socioeconomic and spatial links at the compound locality level in a number of areas,
particularly in terms of seasonal movements during the agricultural calendar, even
though the nature of each of the localities in the compound locality may well have
changed over time. Moreover, the pressure for inter-locality mobility still exists, not
merely because people continue to farm and need emergency grazing and water, but
also because the declining resource base in some localities makes inter-locality
movements probable, e.g., as "encroachment." This pattern and changing quality of
inter-locality mobility is emphasized here, since it reinforces the rural dweilers‘ need
for communal land tenure.

In the past, communal land tenure could be conceived as the pattern of chiefly
resource control and management combined with the recognized claims of tribespeople
to use and keep land in a way that permitted inter-locality mobility to be maintained.
Certainly part of the legitimacy that some headmen and wardheads continue to retain
comes from the fact that they or their families have been physically resident in a
locality and are familiar with the persisting land rights in the compound locality, even
though the holders of these rights are often moving in and out of the area. Today the
household desire for communal land tenure in general, and of many of the traditional
land and water practices in general (such as wardhead approval of land board
applications) should themselves be seen as adaptive strategies on the part of people to a
still largely persisting set of population movements and periodic activities. For
example, as noted in Chapter II, a fallback water point system exists only in conjunction
with communal land tenure, such that efforts to privatize these water points or the land
~around them are like to be increasingly resisted by the growing number of rural dwellers
who want to maintain seasonal agricultural practices. What is different between the
communal land tenure of today and that of the past are those profound changes which
have occurred in the nature of both the control over and claims to land and water
resources discussed in Chapter I and above.

It is tempting to attribute the acceleration in recent land use disputes to
communal land tenure; to paraphrase the old range management admonition "Where no
one owns the land, anyone can claim it." Certainly this rationalization has served well

those who claim the right to graze their herds anywhere in the tribal area for which
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they are tribespeople. It is our belief, however, that the increased government effort
to lay claim to land use regulation stems less directly from communal land tenure than
is commonly supposed. Rather these claims have flourished in an environment
characterized by tribal areas now having a wide range of different types of localities
and compound localities '

The local pattern of resource control and management has become much more
variable than in the past. It is onto this pattern of variability that land boards have felt
themselves encouraged to assert their claims to regulate land use. To label this
variable pattern as "communal land tenure" profoundly distorts the fact that communal
land tenure is itself chaﬁging, and it is this change which land boards have sought to
exploit. Land boards have thrived on this lack of an effective countervailing local

17 As for the persisting claims on locality land use which

control in some areas.
households and neighbors have, land boards have tried to invert these customary rights
into a land board "policy" of "consulting" with neighbors before allocating a nearby site
in the locality to another person. Such a policy, which is essentially an attempt to
establish the land boards' priority in conferring land use rights at the local level, is just
one more example of land boards trying to create bureaucratically what they have not
been given politicélly or socially—legitimacy. Thus, it is not surprising that land
boards, having no real legitimacy of their own, still find their greatest threat to be both
"self-allocations" by individuals and the persistence of the chiefly system of resource
allocation and dispute settlement. | |

In effect, the decline in chiefly authority and the proliferation of new kinds of

localities created a vacuum at the compound locality level, particularly in terms of

settling disputes and conflicts relating to the use and management of land and water
resources that involved several, perhaps not even adjacent, localities. But such
political and social vacuums do not exist for long. They exert their own kind of
pressure to be filled, as land boards attempted to do when taking the opportunity to lay
claim to the regulation of a resource base, the managetﬁent of which was, and is, in
some areas no longer pre-empted by other means of control or pre-existing claims.

Land boards have become virtually the only agency which deals with matters affecting

1‘-"I-J.'itchcock (1978: Vol. 1, p. 6) points out that one of the major assumptions of
TGLP, later proved to be incorrect, was that large portions of the sandveld were
"unused" and deserted, having no local tenure encumbrances preventing the zoning of
this tribal land for leasehold commercial purposes. Our analysis suggests that one
reason why some land boards believed that this land was vacant is that such a belief
fitted quite nicely with their effort to claim rights to regulate tribal land in general.
Where better to assert such a claim to control than in an area perceived to have neither
pre-existing claims nor countervailing local regulation of resources?
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inter-locality boundaries and disputes in the absence of the older, traditional land
institutions and in the presence of the continued, albeit changing, need for inter-
locality mobility. In such an environment, half the problem of how to divide and
conquer in order to establish their priority has already been solved for‘ land boards.

It is important to understand that land boards have taken advantage of a situation
which they have only in part created. As described in Chapter I, land boards have aided
those forces which have encouraged post-Independence land use changes, but in no way
do land boards account entirely for these forces, which include fising population
densities, increased income from livestock production, and the declining availability of
land for extensively-practiced arable and livestock agriculti.lre. As Comaroff and
Roberts have noted (Roberts, 1980), there has been a tendency to credit too many of
the recent land and water changes in rural areas to land board intervention. In fact, as
is argued in the next chapter, land boards have been notable for their lack of effective.
penétration at the compound locality and locality levels, particularly in the area of

conflict management involving land and water resources there.



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Beard Permitted types of
Sources of Applications Water Point Self- Policy Other Considerations
Informationd (12 months)P Allocations
Tati .
A.S., Files 2 since Sand river wells, - 8 km from other - Water points are rarely
June, 1980 - Small hatffirs water points : applied for as water is
including rivers so readily awvailable ia -
and open wells. the sand rivers of the
district.

- Wants help from MoA in
determining carrying
capacity.

~ Decisions on applications
for water point allocations
are not always included in
the minutes. .

a. These are the sources of information for each land board:

A.S. ~ Administrative Secretary

D.0.(L.})- Ppistrict Officer (Lands)

LB - Land Board

MLB - Main Land Board .

SLB ~ Subordinate Land Board

P.A.0. -~ Principal Administrative Officer of land board

D.4.5. - .DPistrlct Agrieultural Supervisor im Ministry of Agriculture {(Mod)
N/A - Not Computed

b. 1t was not always possible to tell whether or not an application was for a lands water point. Those applications
which were specified as lands water points are noted. Unless otherwise stated twelve month period covers February/
March, 1986 to February/March, 1981. '

This information has been confirmed by land board stafif or D.0.{L.}s.

=
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TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board Permitted types of :
Sources of Applications Water Point Self- Policy Other Considerations
Informationd (12 mnnths)b Allocations ’

Ngwato

A.5., P.A.O.,
Ld Chairman,
former

SLB A.S.,
Files

120 boreholes

plus 15 specified
as within crop
field boundaries,
4 dams, 1 specified
as within field
boundaries; 5

open wells from
certificates of
land board grants
2/23/80 - 3/31/81)

Sand river wells,
small haffirs,
other temporary
sources

Arable water points -
must be within a

plowed field.

Neighbors must be -
consulted.

Lands water points

should be for house-

hold consumption

only (“domestic")
Borehole applications -
from groups are given
preference over indi-
vidual applications.
Grazing potential should
be evaluated.

8 km rule sald to apply
in TGLP commercial but
not communal zones.

100 meter radius redrill

policy as long as proposed

LB has approved water
point application over
objections of a headman.
D.0.{L.}) said rarely

to monitor communal
borehole applications

in some SLB areas
because of the size and

workload of the district.

8 km rule may not be
applied to crop fileld
borehcles depending on
their use. However,
boreholes should be 8 km
from other water points,
where possible.

water point use remains the

same.

SLB sites water points
and recommends to MLB for
approval.

“hGT1-



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

as lands)
{Applications
Hovember 1979
to September
1980)

people's land or
property.

Individual boreholes

to be used for domestie
consumption.

Group applications for
boreholes given prefer-

" ence over those from

individuals.

100 meter radius
redrill policy.
Abandoned water points
may not be redrilled or

redug without LB consul-

tation.

-¢¢I-

Land Board Permitted types of
Sources of Applications Water Point Self- Policy Other Considerations
Informationd (12 wonths)P Allocations
Sebina
Subordinate Boreholes and open
Land Board wells sited within
crop fields.
SLB, A.S. 16 ?;;i:?les ::Zilrézzﬁitzlls’ Domestic use only. ~ SLB has recommended the
2 boreholes 100 meter radius rejection of a water
(1979} vedrill policy. point application because
3 boreholes SLB recommends; it would have permitted
(1981) HLB allocates. people to start a new
village.
Palapye
Subordinate Boreholes and open - If a group applies for
Land Board wells within a plowed a borehole or dam and
field. the land beard finds there
A.S., SLB 10 dams, Smalil haffirs Dams must not inter- is a need for domestic
members, 15 borehcles fere with other water in the area, it
Files {one specified

would be allocated even if

located outside a field.

SLB recommends and allocates

with MLB approval.



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board
Sources of
Informationd

Applications
{12 months)b

Permitted types of
Water Point Self-
Allocations ’

Policy

Other Considerations

Mahalapye
Subordinate
Land Boaxd

CA.S5., SLB
Members,
Files

3
{during 1980)

Inside plowed field.
Consult neighbors.
Boreholes for human
consumption and small
stock.

No rule about distance
at the lands; 8 km for
boreholes in the
grazing areas.

~ LB feels the lack of
enforcement officers
makes it difficult to
deal with dispuces and
and self-allocations.

SLB recommends and aliccates

with MLB approval.

Kgatleng
Land Boarxd

D.0.{(L.), A.S.,
D.A.S., LB members,
Files

Small haffirs,
Water points
within yard

Inside fenced and
plowed field.

Used for crops, draft
animals and domestic
purpose only.

May not sell water.
Consult neighbors.
Must provide aeighbors
with domestic water on
request.

Boreholes menitored by
D.0.{L.}.

Group applications for

- District council has
taken responsibility
for provision of domestic
water at the lands.

- LB percéives the district
to be already heavily
populated.

~ MoA should cooperate in
coordinating with LB in
construction of dams and
boreholes.

boreholes receive prefer-

ence over individual
applications.

-9¢1-



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

1 reservoir

0 custbmary
grant appli-
cations approved

between 1975 and 1978

siting of MoA dams -

in mixed lands and
cattleposts.

- No policy of spacing
domestic water points
in communal arable -
areas: 'provision
of water for people
at lands and in the
village is the -
responsibility
of council".

- In communal arable

areas, lands borehole
owner allowed only to
water 40 head; LB has -
rejected at least one
livestock borehole
application because "the
applied area is Lands
Area" (8/26/80). LB
favors individual bore-
hole in lands areas
rather than group ones,
in an effort to control

Land Board Permitted types of
Sources of Applications Water Point Self- Policy Other Considerations
Informationd {12 months)b Allocations
Eweneng
- D.O.(L.), From Minutes Policy against self- - D.0.(L.} has - All lands areas are
A.S., Files 2/26-~29/80 - allocation of bore- monitored appli- zoned communal arable.
’ 1/26-28/81: holes said to be cattons for communal - Tribeperson must “reapply"
22 boreholes enforced: of 3 bore- livestock water if wishes to construct
7 haffirs holes seif-allocated, boreholes; however, haffir in already
and dams "two were taken away" has not assisted in

located plowing lands.
Minutes of LB meetiags
show that there are a
number of applications for
domestic water points at
lands.

Minutes receord several
complaints of fields being
allocated too close to
livestock water points.
Scme badisa still operate
for mixed grazing and
lands areas but effect-
iveness said to vary

with how crowded the areas
are.

"the main problem of
allocating water points

at the lands is not to make
them cattleposts”.

grazing pressure; however,

LB still encourages large

'4§T"



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board
Sources of Applications
Informat fond {12 months)

Permitted types of
Water Point Self-

Allocations '

Policy

Other.Considerations

Kweneng, cont.

private livestock
borehole owmers to
move out of communal
areas into TGLP com~
mercial areas.

In communal grazing

areas, LB tries to

site boreholes 8 km
away from other bore-
holes as well as up

to 20 km away from
villages and lands.
Exceptions exisct,
especially where "people
can manage better"
their livestock.

In communal grazing
areas, syndicates
allowed to water

up to 600 LSU.

1 km redrill policy in
communal grazing areas.
SLB recommends, bur MLB
sites and allocates.

-g¢1-

Malete

LE members, Rare: said to

A.S. be only one
application
{for a dam)
approved in
last year

Temporary, small
sources such.as

sand river wells
and lands haffirs

Minimum 5 km spacing

for MoA dams.

Has policy for syndi-
cating water points.

~ Livestock watering poisnt
applications almost
exclusively limited to
syndicated dams; LB says
it has never allocated
a livestock borehole.



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board
Sources of
Information?

Applications
(12 months)?

Permitted types of
Water Point Self-
Allocations

Policy

Other Considerations

Malete, cont.

LB approved some past
HoA dam applications
without physically siting

- them.

Ghanzi

B.0.(L.},
A.S.

Difficult to
assess because
1975 TGLP bore-
hole freeze has
left some
applications
"outstanding"
for years.

LB has approved
one communal
borehole in

2 years

"Few, 1f any" in
communal areas

- Follows policy for -

D.0.(L.} monitoring
communal area grazing
applications; some
private borehole
applications not
approved because of
zoning, i.e., proposed
site was in a "wild-
life management area".
D.0.(L.) considers 8

km spacing "a bit too
close” and has recom-
mended 10-16 km apart
for some borehole sites.
Borehcle applicants

"who are part of a large
group {more than 10} are
usually given preference

39

Since lands are typically
near vitlages or small
settiements, people
continue to use village
boreholes as and when
farming.

in communal grazing areas”.



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board
Sources of
Informat iond

Applications
(12 months)b

Permitted types of
Water Point Self-

Allocations’

Policy

Other Considerations

Ngwaketse

LB, A.S.,
Files

3-4 boreholes

2 "dams"
{haffirs)
1 “pi t“

9-10 customary

grant applica-
tions (1/29-31/
80 - 1/27-29/
81)

Lands haffirs,
Sand river wells

- D.0.{L.) has moni-
tored a number of
borehole applications
for the LB in the
communal mixed lands
and cattleposts.

- 8 km rule said to apply
in TGLP commercial,
but not communal
areas. No policy
about spacing of water
points in lands
areas: ''we treat
each case on its own
merits”. Domestic
water points at
the lands can be
nearer than 8 km.

- LB has rejected live-
stock borehole appli-
cations for the follow-
ing reasons related to
water point spacing:
{a) area was "already
crowded"” with boreholes
(b) "area referred to
was heavily overgrazed"
(c) "The site was too
small to accommodate a
borehole."

- LB has policy of pre-

ferring syndicated

- Numerous complaints to

land board over plowing
fields and livestock
watering points too close
together.

Need not apply to LB

to construct a haffir

on already allocated
lands. Apply to LB only
for a berehole, open well,
or dam.

12 certificates of grants
for water points were
issved between September
1979 and September 1980:
11 boreholes in commercial
areas and 1 dam site in a
communal area. The part-
iculars of this dam appli-
cation are as follows:

Customary Gramt Application:

date stamped 9/13/79.

Approved by MEB: 1/29-31/
80 {Minutes}

Allocated: 3/18/80

Certificate of Grant Issued:

8/1/80. Although this grant

woas for domestic purposes
only, the certificate of
grant does not show 1it;

the original application

was found in the wrong file.
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TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board
Sources of Applications
Informationd (12 months)b

Permitted types of
Water Point Self-
Allocatlons

Policy Other Considerations

Ngwaketse, cont.

watering points 1o
communal areas, with

a limit of 100 LSU per
member "as long as the
total herd does not
exceed the carrylng
capacity of the area'.
SLB recommends, but

MLB sites and allocates.
Up to 2 km redrill
dritl policy in communal
areas, though LB favors
redrilling nearer
abandored water points
in lands areas.

-191-

Rolong

D.0.(L.), Impossible to

A.S., Files, determine;

LB members Minutes record
only total
number of
customary grant
applications

approved and

do net break

them down into
separate
categories.
Original appli-
cations are mixed
in with other files

Some lands haffirs
and sand river wells

No real policy about ~ Over 907 of the Barolong
spacing water points, Farms is zoned communal.
either in the communal - Only a few water point
grazing or lands areas. applicatlions for customary
LB does not worry grants' certificate of
about distance if grants pglven by LB were
water point is used found in the files.
largely for domestic - If a haffir is to be
purposes or is a lands constructed inside one's
haffir. However, it lands area, that person
has rejected at least need not apply to the LB;
one water point if it is to be outside the
application because field, then an application
it was "too close” to is necessary.

a livestock watering



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board
Sources of
Informationd

Applications
(12 months)P

Permitted types of
Water Point SelE-
Allocations’

Policy

Other Conslderations

Rolong, cont.

and 1t is not
always possible
to find the
original
application

for each
certificate

of grant.

borehole. When
allocating a bore-

hole, the LB "just
gauges the distance”
from the nearest one,
rather than physically
measuring distances.

LB has rejected at least
one livestock borehole
application in a lands
area on the advice of the
D.0.{L.) who argued that
LB approval would lead
to crop damage there.

LB has rejected borehole
applications where
members feel the appli-
cant would sell water for
domestic or livestock
purposes. Selling water
may not only lead to
overgrazing and crop

.damage under these

circumstances, but many
Barolong object to the
high fees charged by these
private owners.
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TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board Permitted types of
Sources of Applications Water Point Self~ Policy Other Considerations
Information2 {12 months}b Allocations.
Chobe
A.S., /A Seep wells, - Water point should be - The district is compara-
former D.0.(L.) haffirs within plowing lands. tively water abundant
Ho other policy for with less cattle pressure
spacing of water points than in many other areas
in lands areas. Spacing cof Botswana. Said to be
is irrelevant where few, 1f any, water peint
lands are along the applications 1n lands area
rivérs, when lands are or certificates of grant :_
in the fleodplain, and issued by LB. o
when seep wells and pits ﬁ”
have been located in
places where they are
less likely to be flooded
out. "It's almost a
customary right to have
your own water point at
the lands."
- Livestock watering bore-
holes are rare, but should
be 8 k¥m apart.
Kgalagadi
D.0.(L.) N/A N/A

- No real need yet for a - Council is said to encourage

spacing policy of lands syndication of livestock
water polnts. Laads water points.

typlecally follow water

points in the Kgalagadi,

with lands close to

village water sources.

There is some "spacing"

of the wells near



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board
Sources of Applications
Informationd (12 months)b

Permitted types of
Water Point Self-
Allocations

Policy

Other Considerations

Kgalagadi, cont.

settled pans according
to clustering of wells
together by ethnic
groupings.

1 km redrill policy.

8 km rule is said to be
applied to livestock
boreholes in grazing
areas.

Tawana

D.0.(L.), 20 boreholef
A.S. open well
: customary

grant appli-
cations
approved
within
1980-81

Haffirs, seep
wells, dams,
river pits.
Those who wisgh
to construct
open wells along
a river for
domestic use
need not apply
to LB but must
obtain permission
in writing from
the SLB.

Hinutes show 8 km rule
often applied to live-
stock boreholes, open
wells and equipped
wells in communal
grazing areas. In
communal lands areas,
livestock water points
often approved for 8
km apart alsc. How-
ever, boreholes/wells
used for watering
draft oxen, milk cows
and smallstock are
approved with spacings
for less than 8 km:
™it is not falr for
draft oxen to walk 8
km during plowing
season".

491~

Applications for dams are
rare, 1.e. "no dam appli-
cations were ever received”.
Policy is to issue a
certificate of grant for

a "borehole”, even though
water point comstructed may
be an equipped or unequipped
open well.

All water disputes settled

by SLB unless appeals are
made to the MLB.

Said to be no serious shortage
of reliable water at the
lands during the crepping
season, especially along the
rivers (though arable/fgrazing
conflict can arise where
cattle trek to river water
through these lands).



TABLE V-2 Allocation of Water Points with Special Reference to Land Areas

Land Board Permitted types of :
Sources of Applications Water Point Self- Policy Other Considerations
Informationd {12 nonths)b Allocations '

Tawana, cont. - Minutes and certificates

of grant specify distance

of boreholefwell site from
nearest existing bore-

hole and/or previously
allocated borehole site.

In some cases, 8 km is
measured from a river when 1t
serves as the major livestock
watering source in the area.

- One case of siting a private
borehole within the owner's
fields. LB 1Is said, however,
to favor group water points
in the lands area, though
individuals and groups rarely
apply for the same site.

- SLB recommends and sites with
MLB approval. Only in disputed
cases will MLB do siting itself.

— D.0.{L.} is asked his opinion
only rarely in water point '
applications.

- 100 meter redrill policy.

-¢91-



Chapter VI
THE RURAL WATER SECTOR IN PERSPECTIVE

In each of the preceding chapters, some portion of rural water use and manage-
ment has been described, both in terms of its important cha.z;acteristics and in terms of
t.he significant factors which affect and are affected by that use and management.
Households' attitudes toward and demand for land and water have been described as
interacting with a series of government interventions in the rural water sector, namely,
the district council provision of village water supplies, the dam building prograxﬁ in the
Ministry of Agriculture, and the land board policies for spacing livestock watering
points. By no means has the entirety of rural water strategies been canvassed.
Nonétheless, the broad outlines of the organization and operation of the rural water
sector in eastern Botswana have been presented. Prior chapters have attempted to
show how a number of major government interventions into this sector have failed to
take into account three critical factors: the overall importance of seasonality, the

spatial hierarchy of local-level water use and management systems, and the changing

organizational base of the rural water sector. We will summarize here the principal

elements in each which will affect the content and feasibility of any effort to improve

activities in that sector.

The Overall Importance of Seasonality

Seasonality in rainfall and agriculture provides the point of departure for
understanding water use and management in the eastern communal areas of Botswana.
The cycle of wet season followed by dry season (or, occasionally, by drought) affects
water point location and the type of water source available for use. Both users and
managers of water sources take this cycle into account. For example, the same factors
are considered by a borehole owner when deciding whether or not to purchase diesel to
keep the borehole operating in the wet season as are considered by a household when
deciding whether or not to pay to use that borehole then. Both know there are likely to
be cheaper ephemeral sources nearby. The seasonality in rainfall also affects the
timing of the agricultural cycle, and. thereby the residential location of most household
members and their herds throughout the year. The agricultural cycle also influences
who will be available and at what time to draw water and herd the livestock. In short,
seasonality in rainfall and agriculture affects the location and supply of water points,
the location and level of demand for water, and the type and availability of labor to
extract that water. This seasonal shift in water use, both from wet season (largely

ephemeral) sources to dry season (often groundwater) points and from water points at
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the lands to villagé water sources, we have termed the household's fallback system for
using water points sequentially and in combination. No rural water use or management

system can be understood without a thorough consideration of such seasonality.

The Spatial Hierarchy of Local-Level Rural Water Use and Management

To focus on seasonality alone leads to an incomplete picture of the ruré.l water
sector. As with communal land use in general, different units of analysis must be
considered in order to understand rural water operations. Rural water use and
management do not exist independently of households, villages and communities and the
meanings of these latter terms will vary with the contexts in which they are used. In
order to analyze the rural water sector, one must begin with the most spatially specific
unit, the water point itself, and then proceed upward and outward taking into account
larger spatial units according to various forms of social, political and economic
organization. Following the scheme outlined in Table I-1, a framework for analyzing
the rural water sector should reflect the multiple stratifications of location and
institution. _

' A way of proceeding in this direction is to recognize that such concepts as the
fallback system and the convenience, cost and reliability of water supplies, represent
quite different levels of analysis of the rural water sector. Table VI-1 groups the
unique factors which characterize and define primary water point operations along two
dimensions: (1) factors important in the development and management of a water point
and in the use of its water; and (2) the location of those activities and factors—at the
sburce, in the locality, or within the compound locality. In addition, the primary
ﬁnkage between managing and using a water point has been identified for each
locational level. Although primarily representing a spatial hierarchy of water use and
management, these levels include temporal considerations as well. The compound
locality incorporates water-related behavior over the rainfall and agricultural cycles,
particularly shifting residential demand for water. The locality is the site of moré
short-term considerations in water use and management that are specific to that part
of the agricultural and rainfall cycles associated with residence in a single place. Also,
the water point as a facility has characteristics, primarily technological, which are
important regardless of where it is located. The resulting typology summarizes our

previous observations as follows.



TABLE VI-1 The Spatial Hierarchy of Local Level Water Use and Management in Rural Eastern Botswana

Locational Factors Affecting | Primary Factor Factors Affecting
Level Development and Management Linking Use of the Point's Water
of the Water Point Management and Use
At the Water localized overgrazing - function/purpdse of
Point around the point water source

physical type
management type

- user perception of
water point type

- history of water
point development
and use

- norms and perceptions
about range and water
‘use

- convenience, cost and
reliability of water

supply

In the Locality
(Village, Lands or
Cattleposts)

area topography, hydro-
geology, and existing

wp placement

locality land use determining
need for new water point
seasonally changing

function of water point

- availability of
alternative water
points, especiaily
as it affects manage-
ment/use continuum

- major water use of
locality
- availability of labor
to draw water
and/or herd livestock
- use of water point
' versus management of
a household
water supply

Within the Compound

Locality (Village
With Lands and/or
Cattleposts}

changing management
because of shift in
residence .
changing management
because of change in
land use of that locality.

- fallback water point
system, especially
push and pull factors
affecting the rural
water sector

- changing user demand
for convenient, cheap
and reliable water
supplies

- changing availability
of labor to extract
water

_69'[-.
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At the Water Point Site

Developing and Managing the Water Point.. Since the most overgrazed areas

are typically found around individual livestock watering points, government efforts to
control overstocking have generally focused on trying to find the combination of water
point physical type and management practices which can assure a safe stocking rate
around each water source. For example, some government officials believe that, in the
absence of private ownership of livestock water points and the grazing land associated
with them, the next best alternative is to ensure that only small-capacity water sources
are constructed.

Treating the water point as a facility to be operated at a site highlights the
various management functions needed to keep it in operation——its maintenance require-
ments, regulation of use, and collection of charges to finance these operations. The
technology associated with the water point's physical type is an especially important.
consideration in its ‘ma.nagement, e.g., boreholes require pumpers. The physical type of
a water point determines to some degree the kind of maintenance necessary, the kind of
regulation which is possible or practiced, and the necessity of cash or in-kind fees
needed for the water point's operation. Water point use may be ultimately contingent
on whether or not management can keep that point's supply available.

Using the Water Point. Users typically share a set of perceptions about the

advantages and disadvantages associated with certain types of water points. We have
already mentioned the common perception of dams as water sources which are not
reliable year-round but'.which have low maintenance requirements. Similarly, it is often
‘believed that borehole water is of better quality than dam or river water and that open
wells are particularly laborious to operate. Whether or not the water point has been
developed though public or private means also affects percej)tions of its availability for
use, e.g., it is difficult to prevent people from using water sources constructed by
government. These perceptions are, in turn, reflected in people's preferences for new
water point de.velopmerit-—very few rural dwellers, for example, request more open
wells in their areas, while a number of people still request government dams because of
the reduced amount of labor they require.

In this same vein, communal norms still govern how a water point is used in many
areas., Pans a.nd rivers are held to be natural water points, their use often open to all.
Similarly, the majority of Batswana continue to believe that just because a water point
is privately owned does not mean its owner has the right to deny outsiders its use for
their emergency domestic purposes. Also important are the norms governing the
traditional roles of drawers of water, namely, females draw domestic water supplies

while males typically herd livestock to their water sources.
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Finally, every user wants the most convenient, reliable and least-cost water
possible. Since this is rarely attainable, each water point used represents some kind of
water shortage to its users, e.g., the cheapest and most convenient water sources in
Botswana-rainy season ephemeral sources-—-are not as reliable as are the often
inconveniently located boreholes. |

The Link Between Water Point Management and Use. A water point is

operated to supply water to its users for a certain purpose, such that different uses
entail different management strategies (and vice versa). For example, since livestock
watering points are meant to provide access to both water and grazing land, severe
range degradation around the point may eventually lead to neither management nor use.
Typically a multiple-function water source is used and managed differently from a
single-function one. It is more difficult to collect fees at a point which, although
originally intended for livestock water purposes, is also used for domestic purposes.
Similarly, maintaining a dam's steep reservoir pit (e.g., by desilting or grassing the
walls) encourages domestic use of that water, since livestock are not able to enter and
leave such a pit easily.
At the Locality Level
Developing and Managing the Water Point. The topography and hydrogeology

of an area have a considerable effect on the development and management of water
points, particularly in eastern Botswana. A dam constructed at the best possible site in
that locality's catchment area may be abysmally located from other perspectives. For
example, crop damage and disputes may arise from the placement of a government
stock watering dam in the midst of low-lying areas which are used for crop cultivation
or which already have open-access stock watering sources such as rivers and pans. On
the other hand, a dam not sited correctly in the catchment area runs the risk of holding
little or no water at all, thereby making any kind of use or management unlikely. The
hydrological and hydrogeological variability in eastern Botswana militates against the
successful implementation of "optimal®” placement strategies for uniform distances
between livestock water points, particularly in localities where access to rivers is
physically impossible to control. Similarly, the variability in location of existing
livestock watering points and the recent incursion of lands areas into traditional grazing
areas has meant an uneven and haphazard configuration in grazing patterns which
stands in sharp contrast to the symmetrical pattern of radial grazing around livestock
watering sources in the sandveld. Thus, it becomes more difficult to predict the
intensity of overgrazing, if any, around a hardveld water point when one only knows its

stocking rate.
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In many areas of the sandveld, the availability of water determines the land use.
Sink a borehole, it is said, and what was formerly virgin savanna, becomes ideal for such
grazing. It was this belief which provided the rationale for government proposals to use
the spacing of livestock watering points as a means of controlling the distribution of
stocking pressure. The assumption that water point type determines land use cannot be
made, however, for a number of eastern communal areas, Quite the opposite can he
assumed in some cases: it is the land use of a locality which determines whether or not
any new water point is needed. For example, many Batswana consider a locality to be
overstocked px;ecisely because livestock cannot be dispersed to better grazing simply by
the introduction of a new livestock watering point into the area. _

One of the characteristics of a‘large village in eastern Botswana is the absence of
daily herd watering in the midst of these settlements: for reasons of health and
congestion, villagers are expected to herd and water their cattle in adjacent or nearby
grazing areas, save in cases of drought when the village becomes the cattlepost of last
résort.l In addition, many Batswana are qu.ife explicit about the special circumstances
under which they consider the introduction of a new livestock watering point as likely
to have a substantial impact on communal land use, namely, in the mixed lands and
cattleposts. In areas with competing land uses, a new livestock borehole might well
‘encourage turning the area into a cattlepost entirely, e.g., by increasing crop damage
~ and thereby discouraging further cultivation there. '

The effect of a locality's land use on individual water point management can be
quite direct at times, particularly in cultivation areas during the agricultural season.
Households who want to remain at the lands through harvest require a post-rainy season
supply of convenient domestic water. Several dam groups ration their dam water for
domestic use, even though the dams were intended for livestock watering purposes only.
But, at‘leaét one dam group in a permanently settled area was unable to ration water
for household drinking purposes until after harvest when labor was freed up to herd
livestock to more distant sources. Thus, as ephemeral water sources in a locality
change, the major activities of water users there may be such that their management of
certain individual water points may also change in an effort to sustain these productive

and/or social activities.

1As shown in Table V-1, permanent water sources within or near communal area
settlements often have a large number of other water sources nearby as well. This
simply illustrates that one of the reasons why there is dense spacing of water sources in
the many communal areas is the fact that water point development not only leads to
settlement, it follows settlement as well. For example, people who originally settled
around a river may, after time, have constructed haffirs near their individual dwellings.
Later, as the settlement grew, a stockwatering dam might have been constructed
outside the settlement. Even later come the village borehole and its standpipes.
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Using the Water Point. As already noted, the household allocation of its -

water use across different types of watering points will vary according to locality, the

obvious example being the livestock watering source as the modal water point in
| cattlepost areas in contrast to the domestic water source in villages. In particular, we
have seen that the district council borehole in the village, the communally-held and
group—run water points at the lands, and the privately-owned water sources at the
éattleposts account for significant portions of household water use in these localities.

While the norm is that females should draw domestic water supplies and males
herd animals to livestock watering supplies, labor availability varies by locality.
Children who remain in a village school during the cropping season are not available to
draw water at the lands then. In the end, some males draw domestic water, while girl
herders are not unknown. The sexual division of labor for drawing of water remains
intact, but it is not rigid in each locality.
| It is at the locality level where it is first apparent that a person's usé of a water
point is part of a broader strategy to manage his or her water supply for the household.
Since each water point used represents some kind of water shortage in terms of
convenience, cost and/or reliability, members of a household might use several water
points within a locality as a means of providing them with a "better" supply of water
than could be got from any one source there. A household uses a spécific water point in
order to inauge its overall water supply. ' ‘

The Link Between Water Point Management and Use. The availability of

alternative water points for the purpose desired has a profound effect on how ghy one

water point is used and managed in a locality. This availability of alternatives often

defines the role any water point has in an area, regardless of its physical type or

management type. In effect, any one water point is managed and used because more

accessible water points are not available at that time. In one Survey site, a small

spring served as the major water source for hundreds of livestock which had no other
place to water. In another site, a privately-owned open well was allowed to fall into
disrepair and/or disuse by its owner since a nearby river had perennially flowing water.
In another .Survey area, district council operation of a livestock watering borehole made
it easier for a nearby group to manage its Ministry of Agriculture dam for domestic
purposes, Thus, the search for the ideal water point with certain physical and
management attributes which would insure low stocking rates is illusory in most
communal areas. Some privately~owned water sources are managéd’ as if they were
open access facilities, as in the case _6f a borehole owner who felt he could not refuse

requests for water because of his status in the locality., In addition to springs, a few
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seep wells and even an occasional sand river well can water large numbers of livestock
in the absence of alternatives in the dry season. Thus, the technology of a water point
type is not the only factor that determines management. And it is not always possible
to control these other factors in order to manage a given water point's use, particularly
where the alternative water sources are long, winding sand rivers.

Finally, it is the changing availability of water point alternatives which provides
the basis for the continuum between management and use. As seasonally available
water sources diminish, government dams become used and managed as a common
property resource by residents in their localities. It is ultimately because users
percei{re there to be insufficient dry season alternatives that are cheaper, more
convenient and/or reliable than those ones they are "forced" to use which explains why
some people have managed a water point by using it in ways which extended its supply
over time. |

At the Compound Locality Level

Developing and Managing the Water Point. Processes first noticed at the

locality level which result from rainfall change within the span of a cropping season at
the lands become more pronounced at the compound locality level. The pattern of
shifting residence affects the demand for water which, in turn, affects the management
of any individual water point. "Mining" surface water sources, rather than rationing and
conserving the water in them, becomes a management strategy for those users who
know that by the late dry season they or their herds will have to be using different
water sources, often in different localities, anyway.

The management of an individual water point may vary within a given period of
time as a consequence of that locality's major land use during that period; as in the case
of water from a dam at the lands being rationed for domestic use before harvest. At
the compound locality level, there is the added phenonienon of the locality's land use
changing seasonally, which influences the management of water points in the locality
concerned. After harvest a lands area becomes grazing land for livestock, so the
demand for domestic water supplies lessens considerably with the out-migration of
household members to the villages., Groundwater sources increase in importance with
the drying up of many larger surface water points by the end of harvest. Under these
circumstances, management of dams, even in terms of making repairs to fences and
hand pumps in preparation for future use, grinds to a halt and is suspended often until

the beginning of a new cycle of management at the end of the next rains.
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Using the Water Point. The inter-locality mobility of households and herds

means not only a shift in water demand for different purposes when residence is
changed, as with the increased use of water for beer-thaking after harvest in the
villages. There is also a shift in emphasis among convenience, cost and reliability. As
“noted before, many cattle-holding households place a premium on the availability of
convenient water supplies, particularly at the beginning of the cropping season, with the
desire for reliable watering sources increasing thereafter. Similarly, the demand for
convenient domestic water supplies is probably better satisfied after harvest when
household members return to the village, since (1) a number of villages have district
council water systems with reticulated standpipes and (2) often more labor is available
to draw domestic water at that time in the village than was available at the lands, -

" The Link Between Water Point Management and Use. The seasonal

availability of alternative ephemeral water sources affects the use and management of
any one water point in a lands area or mixed lands and cattleposf locality., When this
process is extended to the compound locality level, the fallback water point system(s)
of the users becomes evident. At the beginning of the cropping season, many
households are found letting their livestock water at the dispersed puddles at the lands,
while they obtain domestic water supplies from nearby pits, puddles or their own lands
haffirs. As the pits and puddles dry up, the lands haffirs might be used and managed for
cattle as well as for domestic purposes. Later people and their herds begin to rely more
on larger surface water sources such as dams and rivers, the latter being especially
important, since in many cases, sand river wells can be dug to extend river use possibly
throughout the dry season. By mid~dry season, the lack of reliable and convenient
water sources becomes much more of a problem at the lands, solved in part by the
peoples' return to the village after harvest and in part by the watering of livestock at
groundwater sources such as boreholes and open wellé,. Once in the village, people will
not return to the lands until the next rains and often not until they can be assured that
there are convenient domestic and livestock water sources at the lands again. |
This falling back from lands sources to village sources represents, when viewed
from the perspective of the village, a process of advancing into the lands with the rains
and retreating to the village with the harvest in the dry season. At work in this process
is a set of "push" and "pull" factors relating to the demand and availability of water and
socioeconomic opportunities in each of the localities in the compound locality. People
are pulled to the lands with the rains and encouraged to leave when their surface water
sources dry up. Moreover, the availability of much more ccmvenienf and reliable water

supplies in the village as well as of social activities and economic opportunities
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encourages them to return there in the dry season. This advance and retreat is at times
risky and full of uncertainty for the household, however.

At the locality level, it is difficult to predict the level of grazing pressure for a
certain stocking rate, because of uneven water point spacing and configuration in
available grazing land. At the compoun& locality level, the very computation of the
water point stocking rate becomes problematic. It is difficult to compare two stocking
rates which are numerically equivalent, but which are computed on the basis of
different durations of use for different times of the year at different water points in
the fallback system. Given the way livestock watering points are actually managed and
used, stocking rates and carrying capacities need to be computed on a system-wide
basis. This kind of analysis is made difficult not only because of methodological
problems in estimating carrying capacities and stocking rates within a system, but also
because fallback systems overlap at.the compound locality level where different
villages share the same lands and cattlepost areas. At the compound locality level of

analysis, the use and management of any one water point must be seen as depending not

only on its specific functions and purpose or on the availability of alternative water

points_in the same locality. Water point use and management also depend on its

position within a sequence of user fallback systems.

The Organizational Base of the Rural Water Sector

The picture of the rural water sector would still remain incomplete if it were left
solely in terms of being a seasonally-driven, spatially-stratified system of water use and
management at the local level. What is missing is a more detailed discussion of the
changing organizational linkages in the rural water sector, particularly those which
connect the various locational levels to one another as well as connect together
individuals within each location-specific, water-related activity.
' The individual is often seen in the rural water sector only as a drawer and
‘manager of water at a water point. But even then his or her behavior will reflect
various forms of socioeconomic organization. That is, some modes of "group"
organization and mutual assistance continue to persist and provide the context for much
.o‘f the rural water sector. Fdr example, since the technology of a water point brings
with it costs of operation, the availability of groups which the manager or user can rely
on for assistance—particularly, the household, relatives or neighbors——will help
determine v&hether or not and to what extent it is feasible to share the costs of
déveloping and managing a water point rather than purchase water as the means of
providing .the household water supply desired (see Bailey, 1980). Nonetheless, the

composition of these groupings can be variable. The individuals who coalesce around a
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water point often change over time and in some cases may only have this single water
source in common. Organized behavior around at water point is as likely to be ad hoc,
with weak vertical and horizontal links to other forms of organization, as to have
stability and strength over time. :

The organizational base of the rural water sector definitely has been and is
changing. As in the past, the locus of most activity concerning water operations
remains the locality level. There the greatest number of water points are developed,
used and managed privately by individuals and households often in association with
relatives, neighbors, or at times more formally constituted groups. However, the
nature of the locality is changing in many areas. Just as there are different physical
and management types of water points, so too there are different types of localities and
compound localities today.

One can no longer assume that a community is coterminous with a compound
locality; that the compound locality consists of a village with its own lands and
cattleposts; that each locality has a single, distinct land use, undisputed boundaries, and
a highly seasonal population; or that this population represents all the members of the
households identified with that locality. A narrative about water operations occurred
historically in a compound locality consisting of a village with its lands and cattlepbsts
would no longer describe all or even most of the important cases. In particular, the rise
of localities with mixed and/or shared lands and cattleposts--a phenomenon which began
before Independence, but has accelerated since—reflects an expansion of competing
land and water point uses.

What such changes reflect is the fragmentation of the compound locality into
increasingljr autonomous localities, such as permanently settled lands areas, or, more
important, into what could be termed "truncated" compound localities, such as the
village which shares a mixed lands and cattlepost area with other villages, but which
also exhibits strong seasonal population movements over the. agricultural calendar.
However, while the compound locality has become increasingly locality-specific in
terms of its social and economic organization, other forms of organization have moved
in different directions. The establishment of the post-Independence government and
the associated breakdown of the chieftaincy has meant that some political/bureaucratic
organization and authority has moved upwards to the national level.

Nonetheless, it is argued here that, as a general rule, this national political and
bureaucratic organization has had only tangential effect on the local level. Where
present-day government institutions have penetrated to thesé locality and compound
locality levels, it has typically been in the form of provision of services, including the

stationing of personnel. The primary example of this in the rural water sector is the
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district council provision of village water supplies. It is quite clear that councils have
met a felt need by providing many villages water in a fairly reliable and convenient
fashion and probably with fewer problems to these users than are faced by people who
attempt to get water from group-operated boreholes. In effect, the district council
provision of village water supplies represents a case where government has probably
provided a better service than could have been provided locally in many areas.

This, though, is of little moment in the overall functioning of the rural water
sector at the locality and compound locality levels, especially if one shifts attention
from the village to water activities at the lands and cattleposts. Governmént accounts
for only a small portion of all rural water activities, most of which are still largely
undertaken by people, singly or in groups. In fact, present-day government institutions,
such as district councils, land boards and the Ministry of Agriculture, have been notably
unable to mobilize local resources at the locality and compound locality levels for
'water development, management, and conflict settlement there. As noted above,
where-government has been successful in penetrating to the local level, its role has
been almost exclusively one of provision and enablement. Government has created and,
at times, financed, locality-based organizations, such as village development
committees and dam groups, but has not been able to exert effective control over their
resource and conflict management. Since these government-initiated, locality-based
organizations are in themselves really responses to government initiatives, they
frequently do not function in the manner the government would like. '

This lack of effective control is explained only in part by the growth of dispersed
human settlements more remote from the district centers than was the case before
Independence. A number of main land boards, which by law and practice, have close
links with I;he central government in the capital, act at times in ways not only similar
- to those of the traditional institutions they were meant to supercede, but also in direct

contravention of central government policy.z‘ Similarly, disputants may not abide by a

2"It should be clear by now that the problems associated with the establishment of
post-Independence government institutions and those associated with the breakdown of -
older, chiefly ones are not reducible to a conflict of "modern" versus "traditional"
institutions, As we have seen, custom persists in Botswana's water use and
management. It exists in the form of many, though not all, older norms and shared
perceptions which continue to govern much water-related behavior in the eastern
communal areas. It exists in the modern guise of land board decision-making. The
"traditional” vs. "modern" dichotomy remains empty for agriculture as well;
"subsistence" arable production has long relied on outside wage remittances of family
members and it is well known that some customary herds are managed much better than
some so-called modern commercial ones. In Botswana, a rural/urban or
center/periphery distinction may be more apposite than a traditional/modern one, since
as we argue in this section, it is likely that tradition remains important because
government institutions have yet to penetrate effectively to the local level.
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main land board ruling, even though the dispute is located in or near the district center.
To explain the lack of government penetration at the local level requires recourse to
vfactors in addition to the problems of government accessibility to physically remote '
areas.3 Analysis suggests four problem. areas which account for the limits of
bureaucratic/political penetration at the locality and compound locality levels,

The Central Problem of Managing Conflict Over Water and Land Resources in the

Communal Areas, The lack of government presence at the locality and compound

locality levels is most evident in the area of water conflict management. Yet, if one
starts with what rural Batswana consider to be their major water problem in the
communal areas, it is the difficulties they face not so mucﬁ in developing or managing
water resources as in managing this conflict caused by differential access to and
control over these activities and resources. People complain about their neighbors
beiﬂg uncooperative in contributing assistance for the operation of a water point. Or
others complain about the marauding "outsiders" and about how difficult it is to get
.compensation for crop damage, etc. At all levels there is a conflict over the use and
management of tribal land and water resources in many areas of eastern Botswana. .

A significant portion of this confict can be credited to population increase in the-
midst of the accelerated fragmentation of the political and social links that connected
localities within the traditional compound locality centered around a villagé. While the
pressure to maintain a balance between private and communal water rights has
expanded along with this population growth, the customary means for maintaining such
a balance has increasingly become subject to change. Today, as in the past, the forum
of first resort for most water disputes remains the informal social arbitration among
members of the households involved, their neighbors, and/or relatives. However, in the
past if such negotiations had failed, the dispute would have tﬁoved upward (and outward,
if it were a lands or cattlepost dispute) to the village wardhead, headman and, if
necessary, to the paramount chief. _

While headmen and wardheads often retain considerable influence in their
villages, their customary control over political, social and economic events in the
villages' "associated" lands and cattleposts is no longer evident in a number of areas.
Today, disputants living in areas having mixed and shared land uses may no longer have
a traditional authority in common. Moreover, not only are there more rural peoj:le now
competing for finite land and water resources, but, at every turn, rural dwellers are
faced with an expanding battery of government agencies and wealthier farmers making

new land use claims to areas where older customary rights often already exist.

3Other observers have noted a similar lack of government penetration. See, for
example, Zufferey (1981) and Grant (1982).
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The declining resource base within many localities has also increased the
pro‘bability of inter-locality encroachment and "raiding" of another locality's water and
land resources. The forces of seasonal mobility, still strong in eastern Botswana, not
only cause conflict (as in the case of the predatory use by outsiders of .a locality's water
supply), but also make it difficult to settle such conflict (i.e., the offenders who do not
reside in the locality may not attend customary court or land board meetings because of
"late. notice" or "unavoidable delays"). Social norms governing land and water use,
which are still quite vital in a number of areas, have often become divorced from the
older political, social, economic and spatial context which served as their original
rationale.

Similarly, a number of rural households are no longer the cohesive socioeconomic
units their predecessors were., In short, while there remains a structure of social
control over water conflict at the local level in the form of households and a persisting
set of shared norms and perceptions governing water use and management, this
structure has become less effective in handling many of the broader water and land
conflicts which are part of current spatial and economic organization of many
localities, particularly where the older means of political and social control over
resource conflict have declined at the compound locality and locality levels.

‘While some government officials have glimpsed the reality of this, as it were,
"hollow middle" in the locality and compound locality, government attempts to
intervene in this area of cbnflict settlement have been few, haphazard, and largely
unhelpful. For example, the Terms of Agreement for dam groups are meaningless not
just because some of its conditions are irrelevant, but because there is a total absence
of conditions most salient to group management of water resources in eastern
- Botswana: a procedure for settling disputes among group members and between
members and non-members. The all-too-frequent government response has been to
proceed as if conflict could be minimized either by designing groups in such a way that
members have common, "unarguable” interests or by demanding sanctions to discourage
any conflict from arising. This approach has been reinforced by government's
preoccupation with the development and management of individual water points, even
though water use, management and conflict in eastern communal areas typically arise
within a system of water points. For example, the unapproved use by outsiders of a
locality's dam is not just a problem associated with the management of that dam per se,
but more important it increases the difficulty for each locality resident who uses the

dam in order to achieve a reliable household water supply while residing in the locality,
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It is true that some land boards have played a useful role in dispute settlement
involving land and water matters in some areas, but on the whole their jurisdiction is
limited, their proceedings often slow, their ability (and even willingness) to enforce
their rulings practically non-existent in some cases, and since they are located in the |
district and sub-district centers, they are not readily accessible to residents of many
small villages, lands and cattleposts. More important, land boards have been notably
unable to deal with inter-locality disputes that result from the introduction of a new
land use or outsiders into a locality. Land boards (through their members) also have the
well-earned reputation of being disputants in, rather than arbitrators of, such inter-
locality conflicts. '

This last point underscores the very difficult problem government agencies in
general have in perceiving the true nature of water and land conflict in eastern
Botswana. Land board minutes contain a large number of land and water disputes
involving.tribespeople which the land board has been asked to adjudicate. The evidence
suggests that such dispﬁtes are rarely, if ever, just between individuals. A customary
court case at kgotla over a cultivator's complaint about crop damage to his or her field

caused by a cattle owner's herd can and often does represent at the same time three

levels of conflict: a conflict between individuals; a conflict over competing land uses
within a locality; and a conflict resulting from inter-locality population movements (or
lack thereof in the case of permanently settled lands residents). |

In the lands and cattlepost areas of eastern Botswana, a resource dispute or
conflict almost automatically has more than one location, both becausé a field and a
herd have their economic and social roles defined in terms of the locality or compound
locality and because the social and political modes of dispute settlement—the family,
neighbors, relatives, village kgotla or land board—typically operate, if at all now, at the
locality or compound locality level.‘1= Yet a number of government officials seem intent
on reducing water resource disputes solely to the individual disputant level, thereby
drastically simplifying the spatial hierarchy of local-level water use and management
evident in the rural water sector. '

Unfortunately, this government distortion is often extended to all major rural
water activities. Where government sees individuals--individual water points, individual -
herders in a tragedy of the commons, individual members of grdups, individual

disputants--rural dwellers only see a system of use at water points, herders often

4Even in the case of a crop damage dispute between two permanently settled
lands residents in the same locality, the fact that there is rarely a traditional village
headman to settle such a dispute and this makes appeals to the land boards more
probable, confirms the dispute's compound locality context.



~182-

sharing common resource nOI;mE and perceptions, group members who have variable
social and economic links with other locality residents, and resource conflict so
pervasive that settling a dispute between individuals really solves only part of the
problem. That such government distortions have caused their own resource conflict is
hardly surprising. |

- The Problem of Institutional Biases. The absence of effective government

involvement in the area of resource conflict management is but one example of how
government's profound 'misunderstanding of the rural water sector has gone hand-in—
hand with its ineffectiveness in mobilizing local-level resources in that sector. There
are other examples which deserve comment. The tendency of some government
-officials to seek to reduce the water sector to a simple summing of its hypothesized
individual components is probably motivated by the very goals of their organizations.
Organizations as diverse as district land boards and the Ministry of Agriculture have
translated their goals and objectives into a set of conventional wisdoms, constraints on
bureaucratic behavior, and organizational procedures which have biased officials'
perceptions about the rural water sector and militated against their more effective
involvement there. These institutional biases not only reinforce the conventional
wisdom of atomized rural water use and management, but also work to isolate the
organization from the real operations of the sector and at the same time insulate it
from criticisms for not being more involved. As a consequence, selective inattention,
distortion, and biased feedback are the hallmark of much government intervention in
and perception of the rural water sector. _

Some institutional biases directly reinforce the tendency of some government
organizations to reduce discussions of rural water operations to the use and manage-
ment of individual water points. A particularly widespread conventional wisdom in
government circles (and one certainly not limited to the Ministries of Agriculture and
of Local Government and Lands) is the practice of viewing hardveld water needs within

a sandveld frame of reference. In this view, water point alternatives are few and far
between .in the countryside, as the provision of a reliable household water supply is
équated with the provision of a reliable water point, The conclusion—that more reliable
water points are needed and should be constructed by government-—entirely ignores the
fallback water point strategy of households and the important role of rainy season
water supplies for rural dwellers, particularly during the cropping season in eastern
Botswana. To hold this conventional wisdom is to see rural Batswana imprisoned like

flies in the amber of an endless dry season relieved only by the occasional shower.
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Other institutional biases work in more complex ways. The panoply of
ofga.nizational goals, constraints and conventional wisdom is used by officials to justify
organizational'claims' to part of the rural water sector and to defend their subsequent
behavior there. Comprehending and assisting a system of rural water use and
management can be quite remote from the minds of such officials, For example, the
division of responsibility between the Ministry of Agriculture, which sees its major
water mandate as the provision of stockwatering sources, and the Ministry of Local
Government and Lands, which sees itself as not having sufficient resources to develop
and maintain even domestic village water supplies, has created a blind spot in
government perceptions of rural water needs. Few officials in either Ministry see their
mandate as the provision of reliable domestic water supplies in agricultural areas. Asa
result, the majority of rural dwellers go without government assistance in meeting what
they increasingly feel to be a major water neéd.

As noted in Chapter IV, the Ministry of Agriculture is acutely sensitive to charges
that its projects have led to overstocking and overgrazing. In fact, one of its ostensible
goals is to reverse such perceived overutilization in communal areas. In an effort to
protect themselves against such charges, it is not surprising that some Ministry officials
have been willing to question the dam building program and believe the worst about it,
at times c;nly on the basis of extrapolating to all Ministry dams occasional reports of
dry-seéson overstocking at some dams. Certainly a good number of these dams are
being used and managed in a fashion consistent with original government objectives.

Land boards, in turn, have also periodically been under considerable central
government pressure to ensure that their water point allocations do not lead to
overstocking and overgrazing of the tribal land they are statutorily responmsible to
safeguard. As a result, when actually charged with contributing to such overutilization,
land boards are quick to appeal to technical factors, such as an area's carrying capacity,
which is said to permit a spacing of watering points closer than eight kilometers in
some areas. All the while, what the land board is really doing is making communal land
and water claims on tribal land which many rural dwellers still believe does not "belong"
to the land board in the first place.

It should be noted that in theory no government organization at any locational
level is immune from developing such biases, The literature on organizations is full of
cases of institutions and officials seeking to ensure their own survival and continuance,
regardless of whether or not the original organizational mission has been fulfilled. In
practice, however, government-initiated organizations operating at the locality and

compound locality levels much less frequently exhibit such biases. Such local-level
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~ organizations as dam groups and village development committees often have such a
seasonal, if not even more intermittent, existence and membership so that it is difficult
.to speak of institutionalizing anything., Moreover, as noted above, such locality-based
groups often act more as local-level responses to government initiatives than as direct
appendages of a large bureaucratic/political structure. This raises the question as to
what extent, if at all, any bureaucratic/political concerns manifested at the national
and district government levels are reproduced in the socioeconomic and political
structure of interests at the local level, a point to which we now turn,

The Narrow Limits of Government Intervention. It is common to hear talk in

Botswana about how the interests of the larger cattleholder and wealthier farmer
dominate decision-making not only in the bureaucratic and political structure of
government, but also in many local organizations operating in the rural water sector.
That this should be the case is not surprising given that rural Botswana is largely a
livestock-based economy having a highly skewed distribution of cattle holdings.
According to several large-scale surveys in the country, some 35 to 45 percent of the
rural households do not own or hold cattle, while, of those who do, so_m'e 10 percent
account for 40 to 50 percent of the national herd (Bailey, 1982: 72-75). Thus, according
to one view, the lack of a more pervasive government penetration into local-level
livestock water management and conflict settlement derives less from a government
_ inability to penetrate than from its seeing no need to intervene where the interests of
the larger cattle holders and farmers already are served without too much difficulty.6
In such a view, the government role becomes limited to ensuring that services are
provided locally which advance these class interests (e.g., bank loans to borehole
owners) and that when there is a dispute between one or more of the large holders and
poorer households in the area, this conflict is settled in favor of the former's interests
(as land boards have increasingly been accused of doing when "protecting" the grazing
rights of large holders against "encroachment” by smallholders and cultivators).

This last comment raises an even more obvious, yet telling, point about the

existing limits of government intervention in the rural water sector. As noted above,

SFor more details, see Picard (1980) on the formulation of TGLP; Comaroff (1980)
on the operation of the Rolong Land Board; Peters (undated) on the membership and
activities of borehole syndicates in Kgatleng District; and Willett (1981) on the
membership and activities of some livestock management groups. ’ '

6It should also be noted that the recent mineral-led nature of Botswana's national
economy has reduced bureaucratic reliance on local-level individual production to a
minimum. This, in turn, reduced the immediate need for government penetration to the
local level.
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land board dispute settlements are often not comprehensive enough to deal with the
Ilarger locality and compound locality land use questions which set the context in which
individual disputes occur in the rural water sector. Land board dispute settlements, in
other words, often do not really work: a land board ruling in favor of the richer
disputant does not solve the land and water pressures that forced the poorer disputants
into conflict. A land board ruling in favor of the poorer party will likely be undermined
by the persisting economic power of the richer disputant. It is sometimes said that this
problem really reflects the land board's lack of ability and/or willingnéss to enforce its
rulings, and, indeed, recommendations for increasing land board enforcement powers
are common. Yet more effective enforcement of land board rulings will only really
"settle" these disputes when the rulings directly ameliorate the structural causes of the
conflict at the locality and/or compound locality level.

Moreover, some land board settlements now have the quality of taking from one
party in order to give something to the other party in a dispute. More and more,
extensively practiced arable and livestock production are perceived to be in conflict
with each other, so that a land board ruling can actually exacerbate the broader locality
and compound locality land use conflicts, e.g., as when a land board permits private
borehole drilling in an area which serves as wet season pasture for smallholders. Thus,
aﬁd this is the most important point, even if land boards ceased to deal with water
disputes on an individual level, but rather would see them within the broader framework
of the spatial hierarchy of use and management, they still might be unable to provide
solutions to these broader land use issues. Land boards do not have the statutory power
‘to undertake programs, say, for the intensification of livestock production or the
creation of new off-farm employment. In addition, such programs are most difficult té
undertake in rural areas, whatever their implementation agency. And even if such
programs could be implemented, there is no surety that the same class interests leading
to the land use conflicts would not be reproduced in these new productive activities,
thereby solving nothing. |

Some governrﬁent officials think they have solutions, though. In fact, the |
audacity of some of these officers who believe that they can erase years of
socioeconomic acculturation by mere bureaucratic fiat and project investment is truly
astonishing at times. As seen from the discussion of the Ministry of Agriculture's dam
building program, it is precisely the fact that it was government, and not a private
individual, which built these dams that ensures the restrictive membership clause in the
Terms of Agreement will not be followed. No piece of paper can cancel out the norm

that government dams are communal water sources. Ironically, government may be in
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the worst position to ensure that its water points are managed in a certain fashion,
simply because it is the developer of the water source in question. This inability to
over-ride persisting traditional beliefs is just one more indication of government's

overall ineffectiveness in mobilizing local-level resources.

Defining Participation

We have described the many ways people are involved in the rural water sector—
as users, as managers, as members of government institutions and so on. It would not
be unreasonable to describe these activities as "participation in the water sector" as
indeed they are. But unfortunately the tendency has been to use "participation" as a
word stripped of half its meaning. From the viewpoint of government, participation is
usually taken to mean the concurrence of local people in some government action or
their agreement to undertake some task which the government deems necessary.
Rarely from the viewpoint of higher authority does participatioh include the
participants' option to say "no.,” That is, participation is seen as a means of getting
done what higher authority wishes. Yet, participants who are actors rather than tools
show a rather disconcerting tendency to say "no" and to attempt to maintain for
themselves control .over the resource or program in question. Further, when
participants from different sectors or places are involved, there is no particular reason
to assume there will be harmony of interests across institutions or localities. Hence,
participatory strategies are likely to be affected by conflicts in expectations and
interests. '

The case studies above have shown that all manner of people are very active
participants in the rural water sector. They have also shown that when participation
has taken a form which runs contrary to government dicta, the tendency has been for
government to define such actions as non-participation. We hope the lesson learned
from these studies is what such "negative participation" is often rational and that any
strategy of resource management involving local participation must accept the full
spectrum of participatoi-y actions.

~The Special Problem of Accountability. So far we have discussed government

Penetration in the local-level rural water sector in terms of water development,
management and conflict settlement. The form of these activities deserves special
comment as well: the government policy is to consult with local residents, especially
when the issue concerns the development in their area of water services and facilities.

Kgosi ke kgosi ka batho ("the chief is the chief by the people"). This oft-quoted

Tswana proverb embodies the Batswana ideal that their chiefs should consult with

tribespeople on important matters affecting the tribe, and decisions on these matters
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should reflect a consensus of the people. Chiefly behavior often fell far short of this
. ideal, but it did legitimize the people's right to call chiefs to account for their actions
on important matters.

The present government has carried on this tradition of local consultation through
addressing kgotla meetings. The Daily News is full of reports of central and local
government politicians and officials addressing such meetings about development
issues.7 While some meetings serve no purpose other than publicizing the ruling party's
record, much government consultation is motivated by a genuine official concern to
ascertain local opinion and identify local needs. There is the awareness in the local
government bureaucracy and the Ministry of Agriculture that if their officials do not
consult with the locality's residents about the construction and placement of a
government water point, these officials are subject to legitimate criticism.

What is striking, however, about much of this consultation between government
and local residents is that it largely occurs when government wants it. Most officials
perceive themselves as not being directly accountable to the local 1e§e1 and therefore
feel little or no obligation to accommodate local-level concerns unless directed to do so
by their superiors in government. This lack of a sense of accountability and advocacy is
no better expressed than by the number of locally-elected district councillors and
members of parliament who only periodically, if ever, attempt to consult with their
constituents. At times one has the impression that the bureaucracy is expected to
consult the public on behalf of elected politicians (another reason why bureaucratic and
political actors are so closely aligned at times). In a number of areas, the political
parties have penetrated to the local level even less than the bureaucracy; where party
affiliation does appear there, it is not uncommon to find it projected along older tribal
and sub-tribal lines.

This lack of effective accountability by officials and politicians to the local level
really poses a set of different problems. In the first place, the preoccupation of
consultation in the past has been with the development of infrastructure projects which
everybody seemed to want (or, in some cases, no one seemed to be against), i.e., more
reliable domestic and livestock watering supplies. Once this infrastructure has been
provided (and partly as a consequence), the broader land use issues become more
salient, but these are much less tractable to solution, as noted above. To consult on
problems which have no ready bureaucratic/political answers is understandably a

practice politicians and officials are reluctant to undertake. In addition, there are

7Although recently the President denied any obligation to account to the people

for his actions. See Daily News, March 1982.
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some localities in which residents will not seek a change in land use until government
takes the lead in intervening to establish this change.

This last point brings us back to kgosi ke kgosi ka batho, the achievement of which

in present day is at the heart of the accountability problem in many rural areas. The
search for the ideal "kgosi" motivates a number of Ministry training courses and
‘seminars at the local level. If only government could identify or train group
chairpersons or headmen to have these exemplary leadership qualities—a commitment
to consult, to act as a catalyst for local-level aspirations and to mobilize resources to
meet these needs, to be an effective liaison between the local level and government--if
only. . . The evidence suggests that rather than search solely for this sensitive "kgosi,"
| government would do better to begin by identifying just who and where the "batho" are
today. The fragmentation of the compound locality has meant that there may no longer
be followers for a leader to mobilize, This is not just because household activities have
become more locality-specific. The role that people once had of being led by and in
turn, leading their chief is no longer salient to many of their lives. Todé.y there are no
"people" tied to.gether_ by a pattern of political, social, economic and spatial relation-
ships which could legitimate leadership, government or traditional, at the compound
locality level in a number of eastern communal areas. Today, there is no center to
hold. |
Thus, efforts to increase government accountability to the local level must rest
on a conception of both how that local is organized and how it ought to be organized.
Ironically, making government more relevant to the needs and desires of the people may

mean nothing less than the present government facilit'ati;ng the creation of communities

out of localities for the regulation of their land and water resources. Government

becomes more accountable by virtue of the local level becoming more the basis for
governing. There are various programs which might improve the local mémagement of
water and land resources. We have discussed a number of these in Appendix 5 (pages
000-000). None, however, may be as important as the need to negotiate a new level and
scale of government in the countryside. Whether or not this challenge will be
recognized and if so, who will organize to meet it, remains very much an open question.

As we have said, natural resource management in a setting like Botswana's is and
will remain to a major extent, local management, through some combination of
individual and collective effort, formal and/or informal, voluntary and/or sanctioned.
The major concern which emerges from our analysis is whether institutional chemicals

can be created, preserved or adapted in the midst of changing ecological and
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demographic pressures to give rural Batswana as well as their national leaders a
capacity to balance private and group interests over both the short-run and long-term.
Devising and utilizing such institutions at the local level, with complementary national
institutions, will require considerable departure from present understandings and

attitudes.



EPILOGUE

Mma Tiro :iées early in the morning to fetch water from the sand river well. Her
' feet, with soles as thick as moccasins, don't feel the burrs along the winding dirt path to
the river. Some distant clouds, but no wind today.

She removes a few of the encircling thornbushes put to protect the shallow well
from livestock. She has to deepen the pit this morning to get the water to filter
through the damp sand. The rains have been scattered poorly across the area of the
‘river this year and, indeed, she will have to deepen the pit many more times before
leaving the lands. Yet her field is doing well, having gotten what rains there were.
There will be at least enough food for those at the lands. The melons would be ready
soomn.

Because Mma Tiro occasionally needs more water in order to wash or cook or
repair the mud wall of the hut, her son bicycles from time to time to a deeper open well
where he can fill their plastic container. Some other families are in a better position
and can cart drums of water to their dwellings or pay to have this done for them. But
things are not easy at the lands, Especially this year. The cattle were already watering
at the open wells. The poor rains had all but taken away the grazing. |
| The people in the area would like more convenient and reliable water sources
instead of having to rely just on the river, their haffirs, or the distant open wells for
domestic and livestock water. It would be better if government drilled a borehole like
the one in the village. The men had once talked of coming together and asking
government to build a dam at the lands as big as the one that had been built that side by
the late chief. Some money had even been collected, the Agricultural Demonstration
had addressed them twice in the village kgotla, but nothing ever came of it. Anyway, it
was always more difficult to cooperate at the lands. In good years, people were busy
plowing and protecting the crops; in bad years, there were fewer around to work and get
things done together.

You can see her there, in the distance, with a bucket of water on her head,
walking back to her home. Her figure shimmers in the heat. The sun slips high above a

thorntree and scarcely a shadow is cast anywhere,

* %k ko k ok ok %

The land board chairman looks wearily at the District Officer (Lands). The DO(L),
who thought the chairman always looked stoic, presses his point: "Allowing the drilling
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of private livestock boreholes in the communal areas will only encourage the larger
stockholders to remain there. Who else can afford to drill? Yet central government
policy is to get these large cattle owners out and into the commercial areas. Not only
that, but the TGLP White Paper goes one step further. Each land board is expected to
set limits on the number of livestock which any individual or family can hold in the
communal areas so as to ensure that communal land isn't monopolized by a few
people, . ." All the while, the land board secretary is trying to translate,

The DO(L) turns to make his case to the other land board members. "I know that
setting stocking limits is politically sensitive, especially in a drought year. . ." The land
board secretary is finding it increasingly difficult to interpret and keeps interrupting
with "What? What?" Finally, the DO(L) gives up and tries to summarize: "Look, it
comes down to this. If you don't restrict borehole drilling and set household stock
limits, then people are going to continue to overstock. If people overstock, there won't
be any good land left. If there isn't any good land left, then you'll be breaking your own
law which says you must protect the land for future generations."

After a day-long discussion and debate, the DO(L) leaves the meeting feeling tired
but successful. The land board has adopted a new policy. From now on, they won't just
space a néew water point eight kilometers apart from others, they will also set a limit on
the number of cattle the land board would permit at each new point. At least, he thinks

the land board has agreed to compromise on the issue.

* ok ok ok K k kK

"Oh, hell," he sighs, sitting back into his chair. Rubbing the headache just under
his forehead, he again props his elbows on the desk and re-reads the stapled set of
figures. According to MLGL, drought relief food stores are at t}:eir lowest since the
last drought. Ministry of Health surveillance of school children indicates widespread
malnutrition. His own Ministry's crop production and yield estimates prophesy little or
no sorghum harvest for all regions of the country.

Drought. Drought on all sides. And on top of it all, the attached note today from
the Perm. Sec. "Want that proj. memo. for livestock relief boreholes now. Cabinet
meeting next Monday." And, of course, it is Friday night and, of course, it is still a
bloody oven outside and, of course, he has nothing better to do than stay in the office

and write. . .



"Due to the widespread incidence
of drought, the Ministry of Agri-
- culture requests funds for the
urgent drilling of emergency relief
boreholes for livestock watering

purposes, . ."

"The sinking of 50 new boreholes
is proposed, with special emphasis
on drilling in the more remote
regions of the sandveld. . ."

"The National Development Bank
will provide subsidized loans to
livestock owners, preferably to
those applying in groups, who
wish to purchase these points
after the drought. Purchase,
however, will be contingent on
the borrowers agreeing to
stringent stock controls. , ."
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. . .and, of course, they don't see
that a drought's just what they need
to kill off all the excess cattle. . .

Sink more boreholes! That way they'll
be sure to end up with not a blade of
grass anywhere. Just look at the
hardveld now. . .

Stock "controls"? That's a laugh.
They've never controlled stock
numbers before, so why should they
begin now?

QOutside, the Ministry's guard sits talking with a friend in the dark, just beyond the lone

shaft of light streaming from the office window. They pause a moment and look at the

strange man working within.



Appendix 1

ECOLOGICAL AND SEASONAL FACTORS IN BOTSWANA AGRICULTURE:
A REVIEW OF THE LITERATURE

The Ecological Dimension: Hardveld and Sandveld Ecologies Are Different1

Studies which differentiate ecological zones in Botswana generally agree on the
distinction between the western (Kgalagadi) sandveld and the eastern hardveld (see
Gulbrandsen, 1980: 4-5; McGowan and Associates, 1979; Rigby, 1980). While in a broad
sense, rainfail and soil fertility are poorer in the sandveld than in the hardveld, the
sandveld is "not a vast, undifferentiated sandy plain covered with low tree and shrub
savanna; rather, it is a mosaic of different soil and vegetation types which often vary
greatly from place to place" (Hitchcock, 1980: 2), Because of the highly localized
nature of rainfall overall of Botswana, it is also possible for a locality in the hardveld to
be completely without rainfall in a year while another locality in the sandveld is well
watered during the same period.

This broad ecological classification between the hardveld and sandveld does,
howevef, coincide with a demographic one. Approximately 80 percent of the human
population and 50 percent of the country's cattle are located in the eastern hardveld
(McGowan and Associates, 1979: Vol. II, Annex 2; Colclough and McCarthy, 1980). The
hardveld probably accounts for the vast majority of the country's major crop production
(see Rigby, 1980: Table 1; Litschauer and Kelly, 1981). In addition, while the sandveld
and hardveld apparently have some areas of comparable carrying capacity, stocking
rates appear to be zﬁuch'higher in many areas of the hardveld (Field, 1978; McGowan
and Associates, 1979: Annex 3).‘2 There may be other substantial differences in the
distribution of agricultural production between ecological zones, as witnessed by higher

averagé livestock holdings in some sandveld areas (Vierich and Sheppard, 1980).

lThe following- section is limited only to a comparison of eastern and western
areas in Botswana. Because of the lack of comparable data on domestic and livestock
water usage, the Okavango/Chobe area of northern Botswana will not be discussed.
This northern region probably has no more than 15 percent of the total cattle and
agricultural households in the country (McGowan and Associates, 1979: Annex 2;
McDonald, undated: 2; Singh and Kelly, undated: Tables 4, 12). Figure I-1 shows roughly
the division between the western sandveld and the eastern hardveld.

ZForage conditions vary considerably within the hardveld as well; the northern
hardveld ("mopane veld") commonly has poorer grass quality than do the south and
central hardvelds (McGowan and Associates, 1979; Field, 1978; Fortmann and Roe,
1981: Chapter IV).
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It is water point utilization, however, which best illustrates the substantial
ecological and economic differences between many areas of the hardveld and the
sandveld. While the available information is scant, it suggests three broad differences:

The Importance of Seasonally-Flowing Rivers in the Hardveld, The combination

of generally greater rainfall, hillier terrain, more runoff and better groundwater
wecharge in eastern Botswana has produced one of the major differences in water use:
in contrast to sandveld, a number of seasonally flowing-rivers etch the hardveld and
contribute substantially to rural surface and groundwater use there.‘,’_ Roughly 23
percent of the water points used by Water Point Survey sample households at the
‘village, lands and catt'leposts are attributed to the surface water and shallow well water
of rivers (see Tables in Annex to Chapter II). Rivers and sand river wells accounted for
some 10 percent of all the water points mapped in the twelve survey sites. Moreover,
22 percent of the estimated monthly cattle water usage at water sources used by
respondents in the twelve Survey sites was at rivers and sand river wells, as compared
to 26 percent for boreholes between April, 1979 and March, 1980 (Bailei, 1980: 43f£).4
While there are some fossil rivers in the sandveld, it is doubtful that, except for a few
localities, rivers have as important a role in water use there.5

Not only do rainfall, runoff and topography lead to river formation, but when
overutilization of the land is added into this équation in the east, a higher incidence of
sheet erosion and gully formation becomes another factor affecting water utilization
and land use in the hardveld (Rigby, 1980: 23-24). Little research material, however,
exists on this important topic. - '

‘Sandveld Boreholes Versus Hardveld Water Point Variety. Approximately 15

percent of the water points mapped in the Water Points Survey's twelve eastern sites
and 14 percent of those used by the Survey's sample households were boreholes, as
compared to roughly 83 percent of the water points mapped in the western sandveld of

the Central District (Annex Tables, Chapter II; Hitchcock, 1978: Volume 1, p. 153;

3See Report on Village Studies, 1972: 195; Moshupa Catchment Survey, undated:
Table 4.1; Kweneng Resource Survey, 1972: 81; Odell, 1980: 67; and Rural Sociology
Unit, 1977, unpublished data. For comparative rainfall, runoff and recharge figures,
see: UNDP/FAQ, 1972: 1-3; Pike, 1971: 15-25; Jennings, 1974: 65, 125.

4Sc-:(ﬂ_- Bailey (1980) for the methodology used in extrapolating monthly cattle usage
by water point type on the basis of figures given by Survey sample households of their
herd numbers watered at individual water points on a month-by-month basis.

SHitchcock (forthcoming) discusses one sandveld area where a river does have a
major role, ' .
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Fortmann and Roe, 1981: Appendix B). While coniparable figures do not exist for this
sandveld area, it is probable that considerably more than 26 percent of its monthly
cattle water use there was at boreholes (see the Bailey figures above for the hardveld).
Similarly, it appears that many sandveld livestock boreholes water substantially more
cattle than the typical livestock borehole in the east. Average counts for daily
livestock watering at monitored boreholes in the Water Points Survey were around 170
LSU (livestock units) per day, while in the sandveld figures of 300-500 cattle watering
| at boreholes are apparently not uncommon (Kramer and Odell, 1979: 12; also Hitchcock,
1978: Volume 1, pp. 276-278). .

Although boreholes commonly dominate household domestic and livestock water

use in the sandveld, a wide variety of physical and management types of water sources

is found in much of the eastern communal area water use, a finding confirmed by a

number of past surveys in Botswa.na.6 For example, surface water sources such as -
dams, haffir~dams and haffirs account for some 35 percent of all the water points
mapped in the eastern communal aréas of Water Points Survey, while Hitchcock,
Kramer, and Odell scarcely note any such sources in the sandveld areas they surveyed.
Similarly, 20 percent of the water points mapped in the Water Points Survey sites were
open wélls as compared to 10 percent in Central District's western sandveld (H_itchcock,
1978: Volume 1, p. 153; Attachment Tables, Chapter II; Fortmann and Roe, 1981:
Appendix B).

Differences in water point ownership patterns between the hardveld and the
sandveld also seem to be present, with the east apparently having a greater percentage
of communally-held and natural water points in use and fewer private ones as shown in
Table A-1. In fact, slightly over a third of the estimated monthly cattle water usage at
points such as those used by respondents in the Water Points Survey was at natural and
communally-held water points (Bailey, 1980: 43£f). '

Differences in Fallback Systems. In both the hardveld and the sandveld, there is a

similar pattern of wet season dispersal and dry season concentration of livestock, along
with the more specific drought response of many livestock holders resettling themselves
and their livestock at their major village of allegiance (see Vierich, 1979; Gulbrandsen,
1980: .196-197; Willett, 1981: Chapter 14). There are, however, at least three basic

6See Odell, 1980: 67; Opschoor, 1980: 37; Report on Village Studies, 1972: 195;
Moshupa Catchment Survey, undated: Table 4-1; Kweneng Resource Survey, 1972:
81-83; Pelotshetlha Survey/Rural Sociology Unit, 1975: 5; unpublished data in the Rural
Sociology Unit from surveys at Shoshong, Tlhabala, Tsetsejwe and Losilakgokong,
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Table A-1:
Comparison of Sandveld and Hardveld Ownership of Water Points

Western Sandveld Water Points Survey

Central District 12 Eastern Sites
Private | 86% 58%
Council/Government 4 9
Syndicate/Group 2 3
Communal/Natural 2 25
Others/Unknown _6 _ 5
100% 100%

Source: Based on mapped water points for Hitchcock
(1978: Volume 1, 1978, p. 181) and the Water
Points Survey (Fortmann and Roe, 1981: Table
13)|

~ differences between hardveld and sandveld fallback systems.7 In the first place,
because of the variety of water points in the east, fallback strategies there appear to
include more types of water points than in the sandveld. Second, village settlement is
~ more closely associated with cattle watering boreholes and wells in the sandveld than in
many hardveld settlements. _

Some of the sandveld literature suggests that people and their cattle move back
into their villages to take advantage of the permanent water there during the period
between the drying up of ephemeral water sources in the grazing areas and the
completion of harvesting their.sandveld lands. While such a pattern can be found for
hardveld villages and certainly existed in the past, many eastern villages no longer
support large cattle watering and grazing populations, except during' drought. Third,
some hunting and gathering groups in the Kgalagadi effectively reverse the wet
seé.son/dry season fallback strategy: they concentrate around several natural watering
holes in the wet season and are forced to forage farther outward or migrate to new
areas in the dry season (Silberbauer, 1972: 294-304; Tanaka, 1976: 99-116). It should be
noted that a household's fallback strategy may incorporate both hardveld and sandveld
localities, e.g., Henderson found that some Batswana cattle-holders move from eastern
to Kgalagadi grazing areas in the dry season in search of better range (undated, Chapter
8). '

7Chapter O provides a fuller description of household fallback water point
strategies. '
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The Seasonal Dimension: Cyclical Factors Affecting
Production and Settlement in the Eastern Communal Areas

Some Preliminary QQualifications. Much of the information on the socioeconomic

activities of rural households in Botswana comes both from point-in-time sample
surveys in ﬁllages, regions or the country as a whole and from more in-depth—largely
anthropological—studies of household activities over time in specific 10ca1ities.8 A
recurring theme in much of this literature has been the manifold problems of defining
just what a household is and what activities it is involved in, particularly when
describing crop and livestock production. While the all-too-common reaction has been
to raise definitional problems only to drop them in the presentation of survey results,
they must come to the fore in a monograph such as this which deals in part with the
issue of local-level management of water and land resources. As will be shown below,
one of the major. reasons why it is difficult to specify what constitutes a household lies
in the seasonal and cyclical nature of "its" activities.

Problems of Definition. To some extent the "household" is more a unit of

convenience for survey researchers than a persisting, self-contained mode of organiza-
tion in today's Tswana society and econom.y. Researchers have often taken separate
and distinct living compounds (a set of huts surrounded by a common wall—malwapa,
sing. lolwapa) as the basis for distinguishing. individual households., In these circum-
stances members of a household are those who physically live or sleép in the compound
on a regular basis. For the Water Points Survey, equating a household with the location
of a distinct living compound was useful in describing many spatial differences in
domestic and livestock water use patterns over a number of areas.

A problem, however, arises when this identification between household and
compound becomes the basis for distinguishing and explaining major differences in

agricultural and economic production. As Kerven has put it:

The danger of mis-use of the term "household" under social and
economic conditions such as in Botswana lies in the common assump-
tion made that the [various] social and economic "household"
functions are contained within single physical structures (malwapa).
Botswana's population is known to move between nucleated perma-
nent villages, lands, cattle posts, towns and mines in South Africa.
This actually means that family members of a single lolwapa (the
physical structure) may often be away in other places. However, the
hidden assumption contained in the common usage of the term
"household" is that this is composed of a group of people (family)

8
: Some researchers such as Gulbrandsen (1980) in southeastern Botswana have
combined the two techniques to their best advantage. '
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sharing the same dwelling space who are the major economic and
social unit. In fact, many key members of a lolwapa may be absent
for large parts of the year, and many critical social and economic

. functions necessary to the maintenance of the "household" may be
carried out by family members living in other lolwapa, sometimes not
even in the same geographical area. To sum up, the term "household"
is often inadvertently interpreted as a static unmit, tied to a physical
place, in the form of a lolwapa. This static concept completely
obscures the dynamic operations of familes in Botswana. (cited in
Field, 1980: 104)

In addition, it is increasingly recognized that a vafiety of cropping and herding
reciprocities exist among malwapa which require one to distinguish between the
household's unit of production and the household's unit of consumption (Cooper, 1980:
61; Gulbrandsen, 1980: 18-19).9 Those who produce the household's crops and those who
consume those crops can include quite different sets 6f people. The Ministry of
Agriculture. has been eépecially plagued by definitional problems associated with
enumerating agricultural producers. An increasingly sophisticated set of criteria to
distinguish which households were "agricultural holders" and, moré recently which were

"farms," led to the anomalous situation of the 1980 Botswana Agricultural Statistics
1gr

providing figures on "traditional chicken farms," when it is very doubtful if anything
like this exists in Tswana social reality, Both Kerven and Cooper have described in
detail the multiple cash and labor linkages between rural and urban sectors, particularly
male labor migrating out of the rural areas and remitting their cash back, so that it is
difficult at times to separate the "traditional” and "modern" sectors in Botswana.
Definitional problems arise today even over describing what was once thought to
be the most elementary distinction among living sites, dividing them into. village, lands
and cattleposts in rural Botswana. Reﬁewing some of the abundant survey literature on
rural residential patterns since Independence, Cooper found that households moving
among thrée dwelling places were a definite minority (Cooper, 1980: 14-16; see also
Willett, 1981: Chapter 8). Households with only a single dwelling are not unknown and
many other families often have only two places of residence—in the village and at the
lands—with herds commonly being kept at the lands and mixed lands and cattleposts.,
Moreover, since permanent settlement of entire households (or some of their members)
at the lands appears to be expanding in a number of areas in Botswana, it is increasingly

- difficult to determine whether a lands settlement is indeed not a small village (see

9Neighbors and relatives often play an important role in contributing labor a.nd.
other resources to a household when its members need help in plowing, weeding, herding
or in undertaking other agricultural tasks (Mahoney, 1977; Almagor, 1980; Bailey, 1982:
2871f). : .
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Fortmann and Roe, 1982). Finally, a number of grazing areas in eastern Botswana are
shared and used by different localities, so that it is also very difficult to demarcate
"natural" boundaries between such localities (Willett, 1981). These matters are
discussed in more detail in Chapter L

Thus, while such terms as "household," "lands" and various measures of production .
are used throughout this study, the reader is advised that there are very real terminolo-
gical and measurement difficulties associated with their usage. Since it is our belief
that a number of these difficulties arise because cropping, livestock, and water use are
seasonal and periodic, we will offer a reformulation taking these definitional
difficulties into account following this section on seasonal factors.

Rainfall's Effect on Crops and Livestock. It is rainfall on which arable and

livestock production in Botswana hinge. Surveys have overwhelmingly found the lack of
rainfall to be perceived by rural Batswana as the single most important factor limiting
crop production (Eding, undated; Litschauer and Kelly, 1981; Bailey, 1982: 284).
Droughts—-affecting the production of crops, livestock or both—recur with an
unrelenting frequency (Roe, 1980; Sandford, 1977). At the time of this study's
appearance, Botswana is suffering yet another devastating failure of the rains.
Aggregate agricultural production is roughly correlated with yeé.rly rainfall levels.

For example, the Ministry of Agriculture's Agricultural Statistics, 1977 shows that

yearly sorghum and maize yields (kg/ha) and the levels of natural increase in the cattle

I_OIt deserves to be noted that there are also severe problems in measuring levels
of production and consumption in the various agricultural activities. In terms of yield
per unit of land, many studies, particularly point-in-time sample surveys, have relied on
interviewee estimates of the number of bags of grain produced and number of hectares
cultivated, even though household members may not know or have very different
perceptions about what a "hectare" or "90 kg bag" is. Traditional units of plowed area,
particularly the "Tswana acre" (ditema; sing. tema), do not readily convert into a
standard hectarage unit, e.g., researchers have found that one tema was equivalent to
0.2, 0.25, and 0.4 hectares at various locations (Sheppard, 1979: 8; Vierich, 1979: 48;
Field, 1980: 92; see also Lucas, 1979: 4). Even where hectarage plowed and harvested
has been independently measured, as in the Ministry of Agriculture's 1980 Botswana
Agricultural Statistics, the assignment of specific land areas to specific crops is no
simple task, since fields are typically mixed cropped (Singh and Kelly, undated: 4, 68).
In addition, many researchers and government officials admit that accurate figures for
livestock holdings are difficult to elicit from households, as these holders are
purportedly fearful that such figures will be used by tax officials, There may, however,
be an independent check on the reliability of aggregate household estimates of cattle
numbers. Information provided by Opschoor and others suggests that at the district and
national level, calves seem to account for roughly 20 percent of the aggregated herds
(Opschoor, 1980: 9-10; Bailey, 1982: 203; Singh and Kelly, undated). Where calves have
been accurately measured, a "one-fifth" rule of thumb may be an appropriate basis for
computing total herd size.
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population rise and fall with annual rainfall levels (1978: 30, 40; see also Lightfoot,
1981: 5). Bailey (1982: 48), however, found no simple correlation between rainfall and
aggregate national herd figures. This association becomes even more difficult to
establish at the regional level (Jones, 1979). These difficulties not only reflect
problems with estimating crop yields and herd numbers, but also illustrate the pre-
eminent characteristic of rainfall in Botswana: its incidence is erratic and its
distribution localized (McGowan and Associates, 1979: Annex 8; Sims, 1981),

While year-to-year variations are large (Sims, 1981: 6), long-term meteorological
records from selected sites in eastern Botswana show the "typical" rainy season to fall
between November and March, with maximum daily rainfall usually occurring between
December and February (Sims, 1981: 6, 26; Van Der Poel, 1979: Table 2).

Rainfall and the Grass Growth Cycle. Changes in rainfall and forage conditions

coincide. Figure A-1 illustrates the grass growth cycle found by the Ministry of
Agriculture atv one site in eastern Botswana, a curve similar to that found elsewhere as
well by the Ministry (Animal Production Research Unit, 1980: 28). Note that grass
growth peaks in February through April well after the beginning of a normal rainy
season. Needless to say, the stocking rate and the period of sustained grazing will alter
the growth curve. It should be noted that one of the apparent effects of the 1978/79
drought was to diminish the quality of grazing over a wide area of eastern Botswana to
the extent that there were fewer forage quality differences between various physical
and manégement types of livestock water points than were observed later in the
1979/80 wet season (Fortmann and Roe, 1981). |

Some livestock owners respond to this change in grassland quality through
seasonal herd movements, The Mbanderu of northern Botswana have in the past used
wet season pastures and thereby allowed some dry season grazing areas to rést during
the most important period of the year for grass growth (Almagor, 1980). In addition
Bailey (1980) has detailed herd movements from wet season to dry season water points
in eastern Botswana, a topic more fully discussed in Chapter II.

The supply of good grazing is especially important for cows and heifers prior to
breeding, since weight gains are said to improve breeding performance (APRU, und_afed:
20). Similarly, grass deficiencies can be harmful to improved calving, lactation and calf
life expectancy (APRU, 1980: 41; Sandford, 1977: B6). It is not known to what extent,
if at all, communal-area livestock holders respond to such conditions in their herd
management strategies..

Long-term vegétation cycles, which are profoundly affected by the alternation of

good and poor rainfall years, are also important in Botswana's rangeland and cropland.
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Figure A-1:
Grass Plant Growth Cycle, Gaborone, Botswanall
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Some researchers have argued that overgrazing has caused a shift in species
composition in some of the country's grassland (Zumer-Linder, 1976 178£f; Alidi, 1979).

' In addition, Werbner notes that at least until recently some people in northeastern

Botswana have associated a cropping field's fallow peridd with changes in its

vegetation:

Kalanga [an ethnic group] estimate a field's decline and its regene-~
ration largely by vegetation indicators.
decline when it is rank with witch-weed and that it is in regeneration
when it is rich in "thatching grass" (various species of Hyparrhenia).
(1975: 98)

They consider that it is in

11Adapted from L. Hendzel, Range Management Handbook for Botswana, Ministry

of Agriculture 1981, p. 54, shown with the following proviso: "Very early or very late
rains can hasten or postpone start of growth for a month or more" (p.53).
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Seasonal and Cyclical Factors in Livestock Production.,

(1) Calvingv.- Bailey found that while cows calve throughout the year, "the bulk of

the calving takes place during the summer rainy season from late September through
mid-March, with the peak occurring in Ndvember! (Bailey, 1982: 233). This finding is
consistent with other research results from Botswana (APRU, 1980: 41; Central
Statistics Office, 1976: 41). Since calving is to a large extent cyclic, so is breeding and
weaning (see Bailey, 1982: 236 and APRU, 1980: 39).

(2) Lactation and Milking. Milk is consumed within a number of rural households.

A survey in one lands area in southeastern Botswana found that every cattle-owner
there kept cows as a source of milk (Rural Sociology Unit, 1977: 10). Fiftjr-five percent
‘of the 109 rural households sampled in a late 1970s study of two villages in Central
District said they consumed milk daily throughout the year (Otzen et al.,, 1979: 139).
Apparently milk is consumed by a number of rural households even during drought
(Sheppard, 1979: 38), a finding consistent with there being some calving continuously
through the year. However, there are rural localities where milk consumption is
negligible (see Syson, 1971: 13).

While differing on the peak month, a number of studies agree that the bulk of
milking takes place between January and April, roughlj coinciding with the rainy and
cropping season (Lipton, 1978: Vol. II, p. 15; Central Statistics Office, 1976: 40-41;
APRU, 1980: 40; Willett, 1981: Chapter 12; Turner, undated). In particular, Syson found
household milk conSufnption peaked in February-March during her 1970/71 Shoshong
study, a two~-month period roughly coinciding with the height of the grass growth cycle
(1971: 12-13; see also Figure A-1). .

Bailey has found that slightly more than one-fifth of the eastern herds sampled in
the Water Points Survey are milk cows, a figure perhaps somewhat less than that of the
national herd as a whole (Bailey, 1982: 203; MéDonald, undated: 1). In addition,
approximately one-fifth of the national and eastern herds are calves (see footnote 10).
Thus, lactating cows represent a not inconsiderable grazing requirement.

(3) Cattle Condition. Intuitively, one expects that the condition of cattle would

be better in the wet season than in the dry season, other things being equal. However,
the effects of lactation on cows and plowing on oxen, along with the fact that the
amount of available grass does not really reach a peak until around_M'arch in eastern
Botswana, combine to produce a lag. Cattle condition is often better in the late
wet/early dry season than in the late dry season/early wet season. For example, it has
been reported that work done by the Animal Production Research Unit in Botswana on

adult animal forage consumption "shows that throughout the year there is quite a
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variation in actual dry matter intake, with levels in excess of 13 kg per day being
attained in the wet .season and down as low as 5.5 kg per day in the lafe dry season"
(McGowan and Associates, 1979: Vol. II, Annex 3). In a year-long study of the Shoshong
area in the eaﬂy 1970s, Syson found that natural deaths of cattle, goats, and sheep
there peaked in October and November "when the grazing was at its worst before the
rains" .('1971: 11). The Water Points Survey found that oxen condition was on average
better between April-July, 1980 (that is, at the end of the wet season and beginning of
the dry season) than between November, 1979 and March, 1980 (Fortmann and Roe,
1981: 107). A lihgering effect of the 1978/79 drought on oxen condition ﬁay account
for low scores even into March. This is better illustrated in Table Al1-2, which shows
monthly carcass weight (averaged with and without condemned livestock included) for
the livestock marketing cooperatives at four of the Water Point Survey sites over a
two-year period. Weights roughly went down after July and began to increase after
January, though late wet season weights for Lentsweletau and Ntlhantlhe were lower in
1980 than in 1979.

- It is sometimes said that the typically poor condition of livestock at the beginning
of the cropping season accounts for the large size of some of the draft teams (at times
involving twelve or more animals) used for plowing purposes (Sandford, 1980: 82; Bailey,
1982). However, the relationship of livestock condition to animal j:roductivity,
mortality and morbidity in communal areas, remains a largely unstudied topic.

(4) Livestock Sales. A number of commentators have noted the low cattle

offtake rate in Botswana, fluctuating between 6 and 14 ﬁercent of the national herd
over the period 1965-1980 (Bailey, 1982: 38). Yet, while offtake may be low, some
studies show that a relatively high ‘proportion of households are involved in perviodic
cattle sales. For example, the UN/FAO survey of eastern Botswana in the early 1970s
found that 40 percent of all households had sold livestock (1974: 51). Such sales seem to
be seasonal as well. An analysis of Botswana Meat Commission (BMC) figures for 19.76
show that the number of traditional suppliers. and their livestock throughput declined
after September of that year (McDonald, 1978: 26). This also appears to have been the
case over the longer term as well, Figure A-2 shows a dramatic post-
August/September decline in the cooperative throughput (which consists largely of

traditional herds) to the BMC over a five-year period, four years of which had very good
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Average C.W.

Without Condemnations

Average C.W.

Table A-2: Monthly Average Carcass Weight (kg) for Selected Cooperatives at the BMC*

Total Carcass

1979

APRIL

SEPT. OCT. NOV.

Numberx
'LLT 521
H 608
Hp. 371
Mg, 613
LLT 478
N 511
Mp. 324

Mg. 538

Lentsweletau - LLT.

Ntihantthe - N

221.7

176.2

216.8

247.4

213.9

238.5

208.5 209.2

Mmaphashalala - Mp.

183.8 172.7 -~
13t.5 8L.6 -

158.2 143.3 -

220.6  195.0 -
175.4 163.1 -
186.3 173.0 -

- - 180.4

Makaleng -Mg.

*Sims {1981:182} suggests that an animal averaging 450 kg in liveweight slaughters out to approximately 240 kg (53 percent)

in carcass weight at the Botswana Meat Commission.
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Table A-2 Monthly Average Carcass Weight {(kg) for Selected Cooperatives at the BMC {(continued)

1980

OCT,

JAN. _ FEB.  MARCH __ APRIL __MAY  JUNE  JULY  AUG. __SEPT.

215.7 - 210.1  197.9  227.4 228.4 202.7 195.2 188.2 -
153.6  170.4 149.0  163.8  152.7 157.2 167.7 170.0 175.3 -
180.3 - - - - - - - - 175.5
173.1  165.5 - - - - - - - -
238.0 - 224.1  220.9  240.8 228.4  228.8 223.1  200.8 -
170.6  192.3 186.3  199.0  193.0 194.9  189.4 177.7 186.3 -
193.3 - - - - - - - - 204.8
201.2 1 - - - - - - - -

192.2

=L0¢-
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Figure A-2:
1972-1976 Total Monthly Cooperative Throughput at Botswana Meat Commission

134
12
11

104

THROUGHPUT (1000} -

B ' ] [ | | | 1 I |
JAN. FEB. MAR. APRIL MAY JUNE JULY AUG. SEPT. OGT. NOV. DEG.

Source: Animal Production Division, Botswana: A Handbook of Livesfock Statistics.
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ra.imr,.12 Such a seasonal decline in livestock sales probably stems partly from the fact
that by August and September much, if not all, of the harvesting has been completed
-and a number of people have returned to their villages away from where livestock are
kept.l?’ However, this pattern can be reversed in a poor rainfall year. Syson found that
Shoshong area cattle sales peaked in September-October when "cash was desperately
needed" as a result of two consecutive poor harvests there (1971b: 7).

As one might expect when farmers prefer selling older rather than younger
animals for the best possible return, the proportion of older animals sold seems to rise

as grazing conditions improve, as shown in Table A-3.

Table A-3: _
1976 BMC Quarterly Age Distribution of Oxen Slaughtered

5 years 5 years

or less or more N
January-March 2% - 28% 42,681
April-June 62% 38% 51,618
July-September 65% 35% 30,724
October-December 77% 23% 10,586

Source: McDonald, 1978: 37. Some overlap in
age occurred in the original age
estimations. Oxen account for the
vast majority of BMC throughput.

From the seller's viewpoint, one of the unfortunate consequences of the timing of such
a selling strategy is that this period of better grazing also coincides with the gestation
period for cows, so that a high percentage of the cows slaughtered in the past at the
‘BMC have been pregnant (Bond, 1975: 11-12, Table 3). APRU has recommendéd that
cows, if in good condition, should be sold in August or September once weaning would
have been completed (1980: 147).

12'Cole.- a.lso found that the four-month period between February and May
accounted for over 40 percent of the cattle sold in 16 localities in 1968/69, while
Opschoor s 1979/80 study of three localities in Kgatleng District found that the bulk of
sales "seem to be confined more to the period for 1st January-July/August, 1979" (Cole,
1971: 65; Opschoor, 1980: 15)

1 ce e
3There may be other contributing factors to such a decline, e.g.,, BMC announces
its prices every January (Bailey, personal communication).
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(5) Time Spent on Work With Livestock and Cattle. Information on household

time spent on livestock-related activities is scant in Botswana. Table A-4 includes
monthly labor input firgures for livestock work. These figures are based on samples of
above-average farmers in Botswana. It is interesting to note that seasonal increases
and decreases in labor inputs roughly coincide in the sets of figures. As Fox notes for

the 1977/78 and 1980 inputs:

Labor requirements for livestock production vary seasonally. During
the months of March, April and May cattle labor requirements are
about double those of August and September...This seasonality is due
to the need for more intensive herding to protect the growing and
maturing crops. (1981: 10; Fox, undated: 9)

Time actually spent by households on livestock work, while still seasonal, may vary less
in some sites than suggested by Table A-4 (Lipton, 1978: Vol. I, p. 15 and Vol. I, p. 15).
However, both Kerven's analysis of data from the 1977/78 Activities Survey of 250
households (1979: Table II) and Mueller's re-analysis of 1974/75 data from the nationwide
Rural Income Distribution Survey (1979: Table 4) support the observation that the
percentage of a day spent by persons on cattlework and animal husbandry does decline
in the dry season, as illustrated in Table A-5. With the end of the cropping season the
time spent on livestock as a proportion of total agricultural time increases. Higher
livestock labor requirements often begin in December with the special strain which
plowing puts on the herciing enterprise. As Gulbrandsen (1980: 64) notes, not only are
cattle apt to go astray when labor is tied up in the plowing operation, but since draft
animals are used during the day, they may have to be grazed at night rather than being
kraaled (penned). In sum, there are at least three factors at work that raise the labor
requirements for herding during wet season:

(a) The rains disperse surface water points and areas of grazing, so that cattle
will also be scattered rather than concentrated around a few water points as in the dry
season.

(b) Use of animals during the day—-whether for destumping, plowing, or transport
—-raises the possible need for night grazing and for early morning herding.

(c) Growing crops must be protected from straying livestock. Bailey (1980),
Opschoor (1980) and Willett (1981: Chapter 9) have-found widespread complaints of crop

damage in areas of eastern Botswana,



TABLE A-%:

Comparison of Monthly lLabor Requirements in Agriculture

SEPT. _ OCT. ROV, DEC. JAN, FEB. MAR. APRIL MAY  JUNE JULY  AuG.

Recommended 1976/17 - - 13.52 61.66 58,29 73.05 142.44 126.64 136.57 134.96 190.56 60.30 24.24
Labor Inputs on Crops .

(Person Hours/Honth) 1

Recommended 1976/77 91.19 89.21 87.36 97.92 110.88 130.53 143.84 126.44 114.06 137.76 75.24 83.45
Labor Inputs on Livestock

(Person llours/Moath)

1977/78 Labor Utilization -
{Person Days per Herd)}for

Cattle Work By*:

Average {All Farms) 7.5 8.2
(Ave Nard - 30.8) 7.9 10.5 12.9 12.4 14.5 145.1 13.2 11.7 9.2 7.4

Average (Bottom 1/3 Farms 5.8 5.9 .9 . 2 . 2.
(Ave. Herd = 14.5) 5 8.1 12,2 11.6 14.6 14.6 13.9 12.90 9.0 6.0

1980 Labor Utilization
{Person Days Per Herd)for
Cattle Work By~ :

Average {All Farms) 6.2 6.3 7.8 8.0 10.1 10.8 12.5 12.2 12.2 9.5 7.1 5.5
(Ave. Herd - 32.4)

Average (Bottom 1/3 Farms) 6.6 7.4 8.7 8.8 9.8 10.5 12.6 11.2  11.3 8.4 5.6 &4
(Ave. Herd - 26.4) . .

- Sources: 1. Gulbrandsen (1980: 72) for the Integrated Farming Pilot Project
2, Fox (Undated: 86,89) for the Farm Management Survey
3. Fox (1981: 119,122} for the Farm Management Survey .

i R YA
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Table A-5:

Percent of Total Time Spent Duﬁng Four Days on Livestock Activities
by All Adults and Childrenl4

1977 1978
December March May August
Percent of Day Spent on Cattle 12% 10% 8% 8%
Percent of Day Spent on Livestock (Total) 17% - 15% 12% 12%
Percent of Total Daily Agricultural Time

Spent on Livestock 58% 47% 38% 61%

Source: Kerven, 1979: Table II,

There are definite age and sex differences in cattle and livestock work. Both
Kerven's analysis of the Activities Survey and Mueller's of the RIDS confirm that
working with livestock is pre-eminently a male task, especially among 'adult males,
although both found some female time in such activities (Kerven, 1979: 12; Mueller,
1979: Table 4). Lipton notes also that an early 1970s Shoshong survey found boys aged
7~14 spent 451 percent (!) as much time in cattle care as they spent in school, while the
respective percentage for girls at the same age is 61 percent, itself a subsfantial
percentage (1978: Vol. I, p. 239). |

(6) Seasonal Livestock Movements. It is generally assumed that trekking cattle

from the village or cattlepost to the lands areas at the beginning of the rainy season
acts as a constraint on timely plowing (Lightfoot, 1981b: 4; Lipton, 1978: Vol. I, p. 65).
Indeed, Bailey found in the Water Points Survey that there was a marked increase in the
number of cattle herds in plowing areas between October and January of 1979/80 (1980:
Figure 2). As Bailey points out, though, many households keep their cattle herds
continuously present at the lands or mixed lands and cattleposts, where the movement

of cattle is typically for one water point to another as the seasons change, rather than

14As Kerven and Mueller concede, there are a number of problems with using, as
the unit of analysis, the proportion of total time spent in a set of activities by different
age and sex groupings. Both surveys had a fixed sample of  households visited
periodically (four and five visits, respectively), where time use information was asked
of members of the sample households for the day prior to the visit. Where the unit of
production is not the same as the household, i.e., where neighbors play a consistently
important role in some agricultural activities, then the fact that a household member
may be spending less time on a given activity compared to the prior visit may simply
indicate the presence of more neighbors helping in that task than before. Thus, the
proportion of time spent for each household activity may be more than spent by the
household members on that activity.
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from a village or cattlepost kraal to another kraal in the cropping :a.re:a.s.15 This
fallback strategy is described in more detail in Chapter II. ‘

Thus, it is not surprising that a number of cattle-holding households rate the need
for convenient, nearby livestock water points to be greatest from October through
December, since some households are moving livestock to the lands during the beginning
of the plowing season, while they and others are also having to increase their labor time
in crop and livestock work as a result of calving and plowing activities during this same
period (see Bailey, 1980z 25-26).

Seasonal and Cyclical Factors in Crop Production., Although yields are low and

production erratic, more Batswana are involved in crop agriculture than are directly
involved in livestock. Bailey (1982: 278) found that of the 347 households in the Water
Points Survey, 88 percent plowed in 1979/80, though 69 percent held cattle at that
time. It is likely that some 75 percent of the rural households cultivate in a good
rainfall year (UN/FAO, 1974: 3-4; Bailey, 1982: 277). Mixed cropping is the traditional
mode of arable production in eastern Botswana, where a mixture of seeds (primarily
sorghﬁm, but also including legumes, cucurbits, millet or maize) is typically broadcast
and blowed under with a moldboard plow in one operation (Lightfoot, 1981: 3; Singh and
Kelly, undated: 106; Labovitch, undated: 187; Garforth, 1979: 7; Bailey, 1982: 279).
One earlier and one more recent description of the cropping calendar for this

production system are as follows:

The periods of most intense agricultural activity are planting (late
November, December, and early January. . .), weeding (January,
February and March), scaring away the birds (May), reaping and
threshing (June and July). (Schapera and Goodwin, 1937: 148)

Sowing takes place from October until January, and weeding from
January until March. . . Traditional sorghum varieties mature in May
to June, at which time the farmer cuts off the heads with a knife,
leaving the stems to be eaten by cattle, In winter he [sic] departs
for his village. . . (Labovitch, undated: 187)

It should be recognized that dividing the crop calendar into periods of plowing and
planting, weeding, birdscaring, harvesting and, thereafter, assigning months to such .
operations has more than one element of arbitrariness: not only does regional variation

in rainfall alter the timing of crop operations, but, under this mixed cropping system,

158e‘e also Almagor (1980) on the Mbanderu practice of trekking livestock
between rainy and dry season pastures in Ngamiland.
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melons and maize ("green mealies") often mature earlier than sorghum. Thus,
harvesting of some crbps may occur simultaneously with weeding and birdscaring for
others (see Schapera and Goodwin, 1937: 149). Ideally, the following discussion should
be on a regional, month-by-month basis, estimating also the range of year-to-year
variation, but the available data do not permit this level of detail. These points should
be borne in mind throughout in the following descriptions.

(1) Plowing and Planting. Of the 13 cropping seasons between 1968 and 1981, the
- 1968/69, 69/70, 72/73 and 78/79 seasons were considered poor ones, while the fiveﬂyedr

period covering the 1973/74—1977/78 seasons was one of especially good rains, Table
A-6 gives data from twelve different studies in eastern Botswana showing the
percentage of households plowing by month for seven of the thirteen cropping seasons.
This table illustrates that many households do not plow immediately after the first

rainst in all but one of the studies, the majority of farming households plowed in

December and later (see also Hertel, 1977: 7). It may be that the five-year period of

good rains encouraged a number of households to plow earlier (Bond, 1974: Table 6.2;
Odell, 1980: 23), but, as a sfudy of two villages in Central District suggests, even during
this period there were localities much of whose population often waited until December
and later to plow (Otzen et al.) _

It is important to understand the implications of these survey findings. It is often
said that the lack of timely access to draft animals is one of the major reasons for poor
crop production (Alverson 1978: 7-8; Odell, 1980: 29; UN/FAO, 1974: 7), making the
assumption that late plowing by the calendar leads to lower yiel«fls.16 Households who
do not own their own draft animals are said to be especially disadvantaged when it
comes to timely access to draft power (Odell, 1980: 26-31; Koojiman, 1978: 192-193).
For example, Bailey (1982: 308-310) found in the Water Points Survey that those
households who held cattle plowed significantly earlier than those who did not hold
cattle, Similarly, data collected on the 1970/71 cropping season in eastern Botswana
show that those who held their own draft source did indeed plow earlier than others who

had to borrow or hire it (see Table A-7). Yet, many of these households who had their

16There are really two kinds of "late plowing"--late in the season and late after
each rainfall. Plowing and planting later than three to five days after a rainfall is said
to lead to lower yields (Lightfoot, personal communication). But, we have been able to-
find only three studies with some evidence that suggests late monthly plowing leads to
"low yields (Sheppard, 1979: 9; Otzen et al., 1979: 65; UN/FAO, 1974: 7, 46-49). In both
the Sheppard and UN/FAQ studies, the line of argument is that those who plant late
also plant less hectarage and thereby get less bags of grain. We have found no survey of
rural farmers showing a cross-tabulation of time of plowing and bags of grain produced,
controlling for such variables as hectarage planted.



Year

TABLE A-6: Month of First Plowing (% Plowing Households)

612~

Survey Area October and Before November December January (and later)
1980/81 Four Tswapong \Filiaigesl 29% 25% 30% 16%
Ministr y of J!\gir:ulture2
National Survey (All Regions} £% 25% 50% 19%
1979/80 12 Eastern Communal Area53 13% 35% 27% 25%%
Ministry of Agriculture' 4
National Survey {All Regions 7% 20% 52% 21%
k978/79  Three Villages in
Southeastern Botswana 3% 24% 3% 42%
Three Sites in Kgatleng® 9% 16% 45% 30%*
1977/78  Two Viliages in Central District7 42% before December 58% after December
1970/71  Eastern Botswana® 4% 30% 41% 25%
Bokaa’ - 2% 46% 33%
1969/70 Moshupa Landsm 1% 30% 57% 129+
1968/69  Moshupa Lands'® 4% 50% 87% 9%
Shoshong Areall ' -- 11% 51% 38%
lZuﬂerey {1982) 70tzen_e£a__l {1979: 163,65)
2Singh, Kelly and Motsemme (Undated: 109) sUN.‘"FAO {1974: Table B2.3.9.)
3Bailey {personal communication) 9Kc:oijma.n {1978: 192)
l‘Singh and Kelly (undated: 109) mEding {Undated: Table 2-2)
Sheppard (1979:6) _ Hgyson (1973: 20) includes six sites.
[

Opschoor {1980: 25)

*Excludes post-January andfor unknown dates.



TABLE A-7:

Relationship Between Time Plowed and Plowing Arrangement

A. 1970/71 Season in Eastern Botswana

Draft Plowing

Time Started Plowing

{X Plowing Households)

Z of Total Totals
Arrangment HHis Plowing Sept. /Oct. Nov. Dec. Jan. (and later} R 4
Held 51X 6% sz 432 13% 25,240 100%
Borrowed/Exchanged 26 2 26 49 23 13,130 pLH
Hired 23 2 16 30 52 11,680 100
TOTAL 100% L} 4 302 L1% 252 50,050 100
Source: UN/FAO, 1974: Table B2.3.9
B. 1979/80 in Eastern Botswana
Owvnership of % of Total . Totals
Plowing Team HHs Plowing Oct. Nov. Dec, Jan. (and later} N b4
Owned/Mafisa'd In 631 16X Y} 24% 232 174 100 %
Borrowed. 16 3 27 43 27 4 100
Hired n 9 29 36 36 58 100
TOTAL 100 % 12% 342 28% 26 % 276 100

Source:

Bailey (personal communication}.

mixed categories of owned, borrowed or hired teams.

Does not include unknown dates or plowing households with

-912-
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own draft animals waited until December and after to plow, even though the 1970/71

and 1979/80 cropping seasons were better rainfall years in many communal areas than
the previous year (UN/FAO, 1974: 23; Koojiman, 1978: 189~190; Bailey, 1982: 48). In
other words, a number of households who have their own draft power ldo not seem to
take advantage of this difference in productivity by plowing early. Why might this be
the case? _ . ' ‘

Of the 304 farmers plowing in the Water Points Survey during 1979/80, 170 (56
percent) said they plowed later than they would have liked, the major reasons being the
lack of adequate rainfall and the shortage of draft power (Bailey, 1982: 284). Yet these
reasons are very general and may reflect more specific, seasonal factors which militate
against plowing in October and November, as both Gulbrandsen (1980: 63-64) and Pilane
et al. (1981: 30-31) show for their study areas:

(a) Even after the first rains, some soils remain hard and compact, requiring
additional rainfall to increase soil moisture, thereby making plowing easier and seed
germination more probable.

(b) "Many farmers stressed to me that they did not want to start plowing before
'the rain really comes because then we can see what kind of year this is going to be' "
(Gulbrandsen, 1980: 64). As noted above, the period of maximum daily rainfall may not
begin until December in a number of eastern areas. |

(c) Farmers say that they must first wait until their own draft animals have
gained weight (see also Fox, 1981: 36).

(d) Early plowing and planting is perceived to lead to greater chance of damage
due to birds, e.g., by acting as a "magnet" for birds thereby allowing other farmers who
plowed slightly later some relief from their birdscaring requirements.

(¢) ". .. many farmers wait with their planting until the weeds have Igerminated
in order to kill the weeds by plowing under them" (Pilane et al., 1981: 30). k

(f) Farmers may not know when the very first rains have fallen, since many of
them are still in the village in October and must wait for communication from the lands
as to where and when rain has fallen (Hertel, 1977: 7). Similarly, from "early
September until late November people stay in the villages to pa.rticif»ate in all kinds of
celebrations" (Gulbrandsen, 1980: 63). |

(2 A number of households wait until they feel there are sufficient ephemeral
water sources for livestock and domestic purposes at the lands before moving there,

While some adult women do spend time plowing, this activity has traditionally

been regarded as a male occupation and so it is to a large extent even today (Campbell,
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1970: 329; Bond, 1974: 14, 16, 17). Finally, althoﬁgh autumn or winter plowing and row
planting have been recommended by the Ministry of | Agriculture, such improved
cropping practices are undertaken only by a small percentage of farming households
~ (Gulbrandsen, 1980: 134-135; Fox, 1981: 36; Lightfoot, 1981: 3). |

(2) Weeding., According to Lightfoot, "Most farmers do weed, but very few of
them weed more than once and it is difficult to know how effective the weeding
operation has been" (1981: 4; see also O&ell, 1980: 21). Moreover, just as there is a
range of plowing dates, weeding dates can be expected to vary between January and
March (Gulbrandsen, 1980: 65; Labovitch, undated: 187).

_Since the primary weeding implement is the hand hoe, it is not unexpected that a
number of households often give the lack of labor as the major reason for not weeding
more than once (Fox, 1981: 44; Pilane et al., 1981: 18; Garforth, 1979: 40; Labovitch,

undated: 187). Weeding is pre-eminently seen as a female activity (Bond, 1974: 14, 16,
| 17). Kerven's analysis of the 1977/78 Activities Survey found March weeding to be the
most time consuming agricultural activity done by females, though, as with other
cropping operations, males did some weeding as well (1979: Figure III). In fact, her
aﬂalysis- indicates that "weeding is actually the most time-consuming activity in
agriculture, for the population as a whole" (Ibid: 6). Gulbrandsen (1980: 52-53) credits
school attendance by young girls as having an especially depressing effect on the
household's weeding operations and Kerven's figures do suggest that‘young girls spent
less time in weeding than even adult males in March, 1978 (Ibid: Table II).

 (3) Birdscaring. As with weeding, birdscaring is perceived largely, but not
exclusively, as a female activity (Bond, 1974: 14, 16, 17; Campbell, 1970: 330; Kerven,
1979: Table I). "Birdscaring is essential only for sorghum, and it is, of course,
extremely time-consuming," writes Gulbrandsen (1980: 66). Vierich records birdscaring
taking place as early as January and February (1979: 43), though Schapera and Goodwin
identify May as the common month, .

(4) Harvesting. Reflecting the range of plowing times is the set of variable
harvesting dates. Clearly, grain harvesting does not always occur in June and July. In a
survey of 140 households in southeastern Kweneng District, Hamilton found that of
those who harvested a croi) (113 households), 21 percent harvested in June, 19 percent
in July, 43 percent in August, and 17 percent in September and October (1975: 165).
(The rather late harvesting was explained by an unusually good season.) Hamilton also
found that the incidence of heavy infestation of crops was said to have increased with
late harvesting (Ibid: 170-172). There is evidence that some far'nla‘ers are
harvesting earlier than they would like in order to minimize losses due to crop damage

by livestock (Zufferey, 1981: 14).
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As with weeding and birdscaring, harvesting has traditionally been perceived and
still remains largely a female occupation in Botswana (Bond, 1974: 14, 16, 17: Campbell,-
1970: 330; Kerven, 1979: Figure III).

(5) Time Spent on Crop Work. Kerven's analysis of the Activities Survey shows

that the most time consuming adult female agricultural operations are in descending
order: ‘weeding, harvesting, birdscaring and plowing, with the crop work percentagé of
adult male time per day exceeding that of females only in the plowing operation (1979;
Figure III). Women also spend proportionately more daily time on threshing and storing
crops than do men. Peak crop work requirements for adult males were found to be in
December for plowing, while peak adult female requirements occurred in March for
wc—:eding.17 Labor peaks for children occurred with birdscaring and harvesting in May
and plowing and livestock care in December. Nonetheless, both males and females are
involved in all major stages of crop work.

Less information exists on the monthly distribution of labor inputs for crop work
than for cattle work. Table A-4 shows what has been generally recognized, that crop
work is more seasonally fluctuating and less evenly distributed than is livestock work
(Kerven, 1979: 6; Lipton, 1978: Vol. I, p. 15). What is interesting to note is that on a
total labor requirement basis, these figures suggest that post-January activities, which
include weeding, birdscaring and harvesting, can be much more labor demanding than is
plowing (see also Rural Sociology Unit, 1975: Section IL.3).

Lipton quotes a 1970s Shoshong survey which found that of the extra labor time
needed for the average household in its primary operations during a cropping season, 51
percent came specifically from cutbacks in domestic household activities, 17 percent
from reduced social activities and 23 percent from increases in household size (1978:
Vol. I, p. 133). On the other hand, Mueller concluded from her analysis of time use
patterns of rural households during the 1974/75 cropping season that "time devoted to
housekeeping activities and child care is quite insensitive to the fluctuations in
agricultural work, suggesting that even during the busy season women do not experience
severe time pressure" (1979: 7). ' ' |

This difficulty in assessing whether or not households have sufficient labor to
undertake agricultural activities without changing other time uses reflects not only a
paucity of data, but also the ongoing debate over whether or not there is a labor

constraint, particularly in crop agriculture. On the one hand, commentators such as

17On the other hand, Mueller's re-analysis of the RIDS data found both the peak
.fem ale and male crop times to be in May--presumably harvesting and birdscaring time—
in comparison to crop time figures for July, September, November, and January (1979:
Table 4). '
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Lipton (1978), Gulbrandsen (1980) and Lightfoot (1981) argue that there is no real labor -
shortage, while a number of Batswana farming households themselves say there is a
labor constraint in some, if not all, crop operations (see the following surveys: Syson,
_ 1973; UN/FAO, 1974; Eding, undated; Fox, 1981; Pilane et al., 1981). Unfortunately,
some.of those who contend there is sufficient labor for cropping do so after comparing
average person days required per crop with average household size, even though a
number of households do not have all their members at the lands during the agricultural
calendar. More specifically, Duggan explains farmer perceptions of labor shortages as

really complaints about the low productivity of crop agriculture:

Farm owners everywhere complain about the shortage of labor: what
they are actually lamenting is the difficulty of finding labor at the
wage they are offering. . . . The labor problem is not a shortage or
surplus, but rather low returns to labor, varying according to the
productive assets to which a family has access. An absence of
workers is a result, not a cause, of low output and productivity.
(Duggan, 1979: 4, 13)

The important point to bear in mind here is that there is abundant survey evidence
which shows thét many Batswana farmers from locations around the country perceive
there to be a labor constraint in agricultural production. And as explained in Chapters
I é.nd ITI, these households act upon this perception by placing a premium on the
availability of convenient water sources during certain times of the year.

Nutrition and Seasonal Shortfalls in Production. While the impact of drought on

the health and agricultural production of households has been recently studied in
Botswana (Sheppard, 1979 and Vierich, 1979), very little is known about the effects of
the wet season/dry season cycle on household health and nutrition and their interaction
with its labor productivity. It is during the cropping season, though, that food shortages
most likely occur for many rural households, a factor which has been said to contribute
to the higher rate of livestock sales before harvesting time (UN/FAO, 1974: 50).
Coopér found in his survey that, next to plowing costs, food purchases for those at the
lands Irepresented the largest expense for those who remitted cash to these lands
residents (1980: 101).18

consumption was at its highest in July after harvest and at its lowest in February during

In the Shoshong area during 1970/71, household sorghum

the cropping season (Syson, 1971: 6, Graph No. 1), In the late 1970s sm-.vey of 109

18, the past, crop prices have often been higher before harvest than after
(UN/FAO, 1974: 8; Cole, 1971: 74). Note also the increased November cattle sales
recorded in Figure A-2 above, consistent with increased financial demands represented
by plowing and living at the lands. '
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households in two villages in Central District, 80 percent reported making sorghum
purchases during summer months and 67 percent said they lacked food in the summer as
compared to one percent and six percent reporting this only in the winter (Otzen et al,,
1979: 143). In particular, the Otzen et al. study found that those households which
were nutritionally at risk seem more likely to lack sorghum, maize or vegetables in the
summer than households not at riskl9 (Ibid: 149, 69-70). Certainly there is evidence
that households with children at risk appear to have a number of problems in plowing at
the same levels as households who are not at risk, though the cause-effect linkages are
not clear (Turner, undated; Otzen, et al., 1979: 76ff). In her 1970/71 Shoshong area
study, Syson found the number of well-nourished village children decreased in "the
hunger month" before harvest and that, overall, children's nutritional status seemed to
improve after harvest (1971: 22, Graph No. 16). The seasonal hunger of many
households at the lands during the cropping period before harvest is eased somewhat by
the more readily available milk supplies, the early harvesting of cucurbits, beans and
green mealies, and the gathering of wild veld foods (Willett, 1981: Chapter 12; Egner
and Klausen, 1980: 12-13; Syson, 1971: 20). The issue of seasonal hunger is a complex
one, however, with a number of unanswered questions, e.g., if food shortfalls in the wet
season are the norm, then why do many farmers continue the practice of plowing and
planting less in the season following a good harvest (see Colclough and McCarthy, 1980:
125-127; Hamilton, 1975: 194-197). Nonetheless, it seems likely that there are some
household members who probably are not physically able, because of poor nutrition, to
sustain the level of labor inputs implied in the figures in Table A-4 required during the

20 Unemployment in crop agriculture because of illness can have

agricultural calendar.
devastating consequences for those people who are unable to be employed in more
productive activities and for whom arable farming is the last legal alternative (Egner

and Klausen, 1980: 13).

19A household nutritionally "at risk" was one defined as having two or more
children classified as wasted or stunted and wasted, according to the anthropometric
survey (Otzen et al., 1979: 38-40). Others, particularly Clement-Jones (1980), argue
that a number of small children in Botswana are in fact not malnourished, such that a
weight for age measure of at-risk households overestimates malnutrition.

20Also, Copperman notes: "Diarrhoeal diseases reach a peak during January and
February (the hot season) which affects the weight level as people become dehydrated
and lose weight" (1978: 51). A contributing factor to the greater chance of sickness and
ill-health in the wet season may be the decline in domestic maintenance activities in
some households in order to undertake the added requirements of crop cultivation,
though the evidence is far from conclusive in this matter, Other households, however,
may actually increase the number of meals consumed per day during the cropping
season since "more energy is required at this time and more meals might therefore be
needed" (Syson, 1971: 5).
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In addition to the wet season higher availability of milk and the early harvesting
of cucurbits, beans and green mealies, there are three other "food" cycles which
supplement the crop and livestock producti.on of some households: (1) as noted above,
hunting and gathering of wild veld foods increases in the wet season (Sheppard, 1979:
55; Syson, 1971: 15-17; see also Vierich and Sheppard, 1980: 101; Otzen et al., 1979: 42;
Copperman, 1978: 66); (2)‘ traditional beer-making increases, especially after harvest
(Copperman, 1978: 22; Syson, 1971: 7-8); and (3) stock theft, illegal hunting, and natural
livestock deaths expand toward the end of the dry season (Egner and Klauser, 1980: 13;
Syson, 1971: 20). Each of these activities, in turn, may have an effect on where
household members move to and thus on the level of their water demands in these
areas.

The Effect of Drought On Agricultural Production and Health. An interesting

case study of the impact of drought on one district's agricultural production and the
health of its cattle and human populations shows that, in comparison to the better .
1977/78 rainfall year, the 1978/79 drought in Kweneng led to a faster rate of decline in
crop work than in livestock work; out-migration of household members increased; and
the health of children, especially in poorer families, seemed to deteriorate (Vieriéh and
Sheppard, 1980: 110, 54, 25; Vierich, 1979: 55ff). During a drought a number of
households see little or no reason for as many of their members to remain at the lands
for the length of time they would during a year of good rainfall.

Seasonal Population Shifts. Population movements between villages, lands,

cattleposts and elsewhere, both inside and outside Botswana, have long been a part of
Tswana demography and settlement. The movement of household members from the
village to the lands for the cropping season, only to return to the village after harvest,
remains an important settlement pattern in many localities of eastern Botswana.
Forexample, Figure A-3 shows the monthly locations of members (age ten years or
older) of the households enumerated in the Water Points Survey. Most of the people
who left the lands in April, 1979—somewhat earlier than usual because of the poor crop
~production during the 1978/79 drought—returned to the villages, Vierich and Sheppard
(1980: 55) found a similar post-harvest population shift for roughly the same period of
time in 1979. Two other population shifts should also be noted: (1) the December
decrease in population migrating away and the concomitant increase in lands popula-
tion, presumably because of plowing requirements and (2) the January decrease in the
lands population probably as a result of some men migrating out after plowing (see also
Vierich and Sheppard, 1980: 55, and Kerven, 1979b: 66). The April "harvesting" also

seems to have pulled labor from villages and elsewhere to the lands.
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The post-harvest shift from the lands to the village has a number of forces
compelling it, apart from being the "traditional" residence pattern of many households.
Two factors deserve special mention here. Reliable domestic and livestock watering
sources become increasingly difficult to obtain at the lands as the dry season progresses
(Bailey, 1980: 26; Koojiman, 1978: 86; Willett, 1981: Chapter 14). In addition, since part
of the cost of undertaking cropping at the lands may well be decreased time spent on
social and leisure activities, villages become all the more attractive after harvest by
offering greater opportunities for such activities (Copperman, 1978: 22; Koojiman,
1978: 84ff). As Table A-4 implies, there is little reason for households to stay at the
lands at cropping season levels, even if cattle are to be tended there.

Figure A-3 deserves closer examination since it, along with other factors
discussed above, provides some insights into issues raised throughout this appendix and
in Chapter Lt

(1) Several of the Ministry of Agriculture's recommendations to farmers clearly
run counter to agricultural and residence cycles. While oxen may be in comparatively
good condition in July and August after harvest, there is probably little labor remaining
at the lands to undertake autumn or winter plowing as recommended by the Ministry.
Similarly, APRU's recommendation to sell cows after weaning in the late dry season
does not fully recognize the fact that livestock are sold largely before August and
September in part because grass and weight conditions are better then. It is highly
improbable that cows-—especially after weaning--would be in good condition at that
time. APRU's recommended calving period, October to December, a time when they
presumably need good grazing supplies, coincides with what another branch of the
Ministry of Agriculture has identified as the period where such grazing can cause
critical damage to grass growth (see Figure A-1 above), Also, Chambers and Feldman's
recommendation (1973: 90) that groups be used to construct such farm improvements as
contour banks and grain storage facilities "outside the growing season" runs afoul of the
post-harvest out-migration from the lands.

(2) The Water Points Survey data on 1979/80 plowing dates shows that only some
13 percent of the households plowed in October (Table A-6). Figure A-3 suggests a
reason why this was the case, i.e., a comparison of the lands and village population
curves shows that in October most people were still in their village. These data support
the observation made previously that some households who do in fact have their own
draft power simply did not to go to the lands in time to plow early.

(3) The issue of how to decide when a permanently settled lands area becomes a

small village has at least one possible answer: one can classify a locality as lands,
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village or cattlepost by the seasonal population curve it most closely approximates.
Assuming for the sake of argument that the curves shown in Figure A-3 are fairly
representative, then an effort can be made to categorize anomalous combinations of'
"mixed lands and cattleposts” more rigorously. The "lands/cattlepost” population curve
more closelj approximates the lands curve than the cattlepost one, while the
"village/cattlepost" locality seem more like a cattlepost in seasonal population shifts
than a village.z]L In addition, the special attention given recently to treating
"permanent settlement at the lands" as a new and important residence type creates
something of a bogus issue: it is probable that many lands, cattleposts, and mixed areas
are continuously populated throughout the year. Similarly, these "lands" are often

really mixed land and cattleposts.

Figure A-3 illustrates the problems attached to equating a household with its
dwelling compound. The problem is not resolved by saying that a household's members
are, at any one time, in a number of different places, since the structure of the
household appears to be intimately related to the seasonally changing social and
productive functions of residences in which members are located through time. It is the
population shifts among locations that determine what these locations are as
socioeconomic entities—the lands become a grazing area after harvest, the village
becomes a. cattlépost in times of drought (see Chapter II), and so on. Use of the
household as the unit of analysis, especially in cross-sectional studies, raises a host of
longitudinal queétions not only about where household members are located, but the -
changing nature of the localities themselves as a result of population movements. |
Moréover, Figure A-3 illustrates how difficult it sometimes is to treat a village in
isolation from its lands, since their population curves are essentially mirror reflections

22 has

of each other. This seasonally shifting structure of residence and/or population
profound implications for the operation of institutions in localities, as discussed in
Appendix 5.

(4) The manifold effects of seasonality are realized both in terms of temporal and
spatjal problems confronting the.farming household, where the management of one set

of problems has implications for the other. For example, Bailey found that households

-21C1early, a larger sample, over a greater period of time, is necéssa.ry before

comprehensive population curves can be formulated.

2'In some localities one need not have a residence in a lands area in order to
cultivate there (Sutherland, 1980: 72).
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with members permanently residing at the lands did in fact plow earlier than seasonal
residents (1982: 300). Yet it can be argued that in trying to solve the timeliness
‘problem associated with plowing, these farmers have in turn raised a host of spatial and
physical problems, e.g., neighbors comparatively more unavailable for assisting in early
plowing, earlier and perhaps more laborious birdscaring, and plowing through more
compacted soils, Similarly, we know that a number of those who say they have settled
permanently at their lands did so in order to be better able physically to tend their
stock (Fortmann and Roe, 1982). In fact, one can speculate that one of the reasons for
operating traditionally large plow teams may be that such plowing spans act as a way of
herding those livestock when male labor is physically tied up in the plowing operation.
Moreover, as we argue in Chapter V, even the communality of land tenure can be seen
in part as a response to the temporal demands of rural households to move among
different localities. Management of time in rural Botswana is thus often converted into

management of space.
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Appendix 2

DEFINITIONS OF WATER POINT PHYSICAL TYPES

DAM:

HAFFIR-DAM:

Wall

a—

HAFFIR:

In a dam, the dam wall holds back the
water, and more than half of the wa~-
ter at full storage lies above the
ground level that existed before the
dam was built.

(Setswana: tamo, letamo, letlamo.)

In a haffir-dam the dam wall holds
back the water, but less than half of
the water at full storage lies above
the ground level that existed before
the haffir-dam was built.

(Setswana: tamo e nnye, mahuti, le-
tlamo, letangwana.)

In a haffir, the wall is just a conve-
nient place to put the soil taken out of
the hole. It does not hold back stand-
ing water. All of the water at full
storage lies below ground level in a
hole or pit.

(Setswana: letamole lennye, letamo,
lekidi, letlamo, letangwana, tamo e
nnye, tangwana.)

//// = Water lying below the original
ground level (shown by dashed

lines),

RIVER:

PAN:

BOREHOLE:

A seasonal or perennial flow of water along a defined
water course. A linear rather than a point source of
water. '

(Setswana: molapo, noka.)

A low spot or depression in which water seasonally
collects.
(Setswana: mogobe, letsha, letlodi.)

A machine-drilled, small diameter hole of variable depth,
often lined with casing pipe. An engine and pump, or a
hand pump is required for obtaining water.

(Setswana: sediba se se dirisaleng engine, motobetso,
mokhenyembule, sediba, sediba sa engine, sediba se se
thunthunyetswang, dipompo.)
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OPEN WELL:

SAND RIVER WELL:

SEEP WELL OR PIT:

SPRING:
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A shaft deeper than it is wide, the top portion of which is
lined with logs to prevent cave-ins., It is commonly
equipped with a roller, chain and bucket. Some owners
have installed a hand pump or an engine and pump.
(Setswana: sediba se se epilweng, petse, sediba, sediba se
se tiraesewang, sediba se se epilweng sa terai, sediba sa
petse.)

A shallow well penetrating to ground water in sand rivers.
It is reconstructed after every rainy season which causes
water to flow over the surface of the sand., Water is
typically obtained with a bucket.

(Setswana: sediba se se epilweng mo molapong, sediba se
se mo nokeng, sedibana se se tswelang se epilwe fa
nokeng.)

A pit often wider than it is deep, unlined in the top
portion, and tapping groundwater which lies above an
impervious layer. Water is obtained with a bucket.
(Setswana: sediba se se epilweng, sediba, petse, madu-
tledi, sediba se se fato lotsweng gore metsi atswe ka
diatla, lehoti, motswedi, mokorwana.)

A spontaneous flow of water out of the ground. The
volume typically varies with the season.

(Setswana: mosenyana, motswedi, molatswana, madu-
tledi.) .



Appendix 3
SURVEY METHODS

The Water Points Survey combined surveys of a random sample of households, in-
depth monitoring of water points and interviews with and observations of water
management groups in rural eastern Botswana. The original survey design called for a
long-term comprehensive survey at a limited number of sites and a quick, point-in-time
survey at a large number of water points, The long term survey was begun first. Early
 experience with this survey made it clear than an individual water point taken in
isolation was of very limited value as a unit of analysis. The use and management of a
water point can only be understood in the context of the annual cycle of use of the
larger system of water points at which it is a part. For this reason, the research design
was changed after four months of field work by replacing the point-in-time survey with
an expansion of the number of water points monitored at each site.

All household interviews were done by twelve Botswana enumerators who lived
full time at their sites. Supplementary observations were done by the Cornell team and
by Mr. Flatman Ntshayagae who was seconded from the Ministry of Agriculture Rural
Sociology Unit to the project.

~ The Survey Region

The research was carried out in the communal areas of eastern Botswana, The
line separating this region from that of the Kgalagadi sandveld in Figure I-1 roughly
follows that in Sir Alexander Gibb and Partners, 1976, "Reconnaissance Study for Major
Surface Water Schemes in Eastern Botswana—Phase 1" (Map No. 7548/2).

The Survey Sites

Area Selection. The consultancy proposal adopted a cluster sampling procedure
for the selection of sites. In discussions with district, regional and central Ministry of
Agriculture officials, 19 areas were identified which were considered to differ
ecologically, agriculturally or in the type and organization of water points, These areas
were:

Southern District

1. Barolong Farms

2. Mokgomane -

3. Ntlhantlhe/Ranaka/Kgomokasitwa (and the adjacent area of South East
District) .

4, Metsemotlhaba Catchment Area

5. Pelotshetlha

South East District
6. Tlokweng

Kweneng District
7. Metsemotlhaba Catchment Area
8. Hardveld/sandveld transition area

Kgatleng District
9. Hardveld/sandveld transition area
10. Southeast Kgatleng District
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Central District

11. Shoshong

12. Tswapong North
13. Tswapong South
14. Mahalapye East
15. Serowe

16. Bobirwa

17. Tonota/Mmadinare
18. Shashe Dam area

North East District
19. Bokalaka North

Site Selection. The method for choosing actual sites in the twelve areas varied
north and south of Mahalapye because it had been decided to use air photos wherever
possible in site selection and no recent air photography existed for the northern area.

South of Mahalapye, 1976 air photography was available. An air photo interpreter
identified boreholes, open wells, dams, haffir-dams and haffirs from these photos and
plotted them on 1:50,000 maps. The 1971 census enumeration areas were drawn onto
these maps. Only enumeration areas falling within the hardveld and for which 1:50,000
maps existed were considered. The mapped water points were counted for each .
enumeration area. Borehole counts were up-dated in Southern District on the basis of
reliable TGLP (Tribal Grazing Land Policy) borehole maps. All Ministry of Agriculture
dams were mapped and counts tallied by enumeration area. The mean and standard
deviation for each type of water point as well as the total number of water points was
calculated for each district. Enumeration areas which fell outside plus or minus one
standard deviation for any type of water point or for the total number of water points
were discarded from consideration. By this means, enumeration areas which had far
more or far fewer total water points or water points of a particular type than did the
eastern communal areas of that district, on the average, were eliminated. The major
villages were eliminated (although their lands areas were not), as few cattle are kept
there permanently and the water for human consumption is often provided by a district
council borehole. This process reduced the number of enumeration areas under
consideration from approximately 160 to 70.

North of Mahalapye, sites were chosen through consultation with local officials.
An attempt was made to find areas which had boreholes, wells and dams in order to
maximize the variety of water points to allow comparison of types.

Field selection of the final sites was done in the same manner in the north and
south. Available maps of livestock stocking rates, human population density and
existing and proposed land use were used to eliminate exceptional sites. Potential sites
at which there was not available housing for the enumerator or where local officials
were uncooperative were eliminated, Sites which were too large to be covered by an
enumerator on a bicycle were also discarded. Finally, because of the emphasis on
Ministry of Agriculture water points, sites which had Ministry dams were more likely to
be chosen. -

The field selection resulted in twelve sites chosen from the enumeration areas.
These sites (see Figure I-1) are as follows:

1. Barolong Farms: Mokatako: dam, river, syndicated boreholes and (in Ditlharapa)
private boreholes.
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2. Ntlhantlhe/Ranaka/Kgomokasitwa: Ntlhantlhe: several lands Ministry dams, sand
rivers.

3. Metsemotlhaba Catchment Area: Gamodubu: wells, private borehole, Ministry
dams with varying management systems.

4, Kweneng Transition Area: Lentsweletau: Ministry dams, haffirs, boreholes and
equipped wells (district council and private). ;

5. Kgatleng Transition Area: Dikgbnnz : borehole syndicates, open wells, dams.

6. South-Eastern Kgatleng: Matebele: haffirs, dams, private borehole.

7. Mahalapye East: Mmaphashalala: haffirs, wells.
8. Shoshong: Mosolotshane: dams, haffirs, wells.

9. Tswapong North: Ramokgonami: haffirs, Ministry dams.

10, Mmadinare/Tonota: Phokoje: open wells, seep wells, equipped open wells.
11.  Bobirwa: Motongolong: open wells, spring.

12. Bokalaka North: Makaleng: Ministry dams, haffirs and haffir-dams, sand river,
village managed livestock borehole.

Additional Comments on Site Selection. No substantial difference in soils weré
found among the sites for which evidence was available. Rainfall figures were not
available for each site.

Because it was ‘used in selecting the southern sites, the limitations of air
photography should be clearly understood. Air photos were used because available lists
of boreholes and Ministry of Agriculture dams are inaccurate and incomplete. There
are no lists of water points such as wells, small haffirs, seep wells and so on. The use of
air photos provided only a slight improvement. First, the photos were over three years
old. Second, most air photography in Botswana has been flown at 7,190 meters. At this
height, cattle kraals and boreholes are easily confused. Finally, certain water points—
those under trees, sand river wells, small water points which hold water only seasonally-
-are likely to not appear at all. The current state of the art is such that on-the-ground-
mapping is the only way to do a water point census. Anyone who wishes to choose a
random sample of water points must map the area of study on the ground first. This is
something which we feel would be of great benefit in land use planning, but emphasize
that it can not be done properly unless it is done in consultation with the local people.

The final sample of twelve sites, which was approved by the Survey's Interminis-.
terial Reference Group, was in the considered judgment of knowledgeable persons
representative of the water situation in the eastern communal areas., That is, the sites
include the major ecologically, agriculturally and hydrogeologically distinct zones of
the eastern communal areas. Second, they were chosen from the areas in which the
Ministry of Agriculture builds its dams, that is, the mixed village, lands and cattlepost
areas rather than the large town-like villages or the single isolated cattlepost. Third,
they were chosen to be as representative as possible of the number and type of water
points found in a district, of the population density in that district and of its stocking
rate. They were as typical as possible of the situation a planner would face in making
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decisions about water development in that area. Finally, they were chosen to include as
wide a variety of water points as possible in order to allow comparlsons of the effect of
different kinds of water points within an environment.

The Household Sample '

Thirty households were chosen for interviews at each site. Where it was possible
to get a complete listing of households, this list was used. At all other sites, the actual
malwapa were counted. The total number of households was divided by 30 to give a
number, n. The enumerator then chose every nth household on the village list or every
nth lolwapa walking a spiral from the centre of the village. Refusals were replaced by
taking the next nth household.

The Water Points Sample

The total number of water points which could be monitored at each site was
limited by the time available from the Ministry of Agriculture range ecology staff.
Where possible, four water points were chosen at each site, Whenever there was a dam
or borehole used for cattle watering, it was chosen because of the Ministry's interest in
these structures. Hence, the sample of water points is not necessarily representative of
the distribution of physical types of water points in an area but rather allows
management comparisons of policy interest to be carried out. It is felt, however, that
the sample is representative of the range of management practices found for the
physical types examined.

The "Dry Areas" Sample

As the study progressed, it became apparent that the method of choosing sites
effectively eliminated those with severe water problems. For this reason, three "dry"
sites were chosen: Mahibitswana (Kweneng); Maiswe (Central-Bobirwa); and Tobela
(Central-Shoshong). The latter two sites were chosen in consultation with local
officials, while Mahibitswana was selected on the basis of unpublished survey data from
the Rural Sociology Unit's Losilakgokong study, which indicated the lack of river, well
and dam water sources there. : '

These three areas are not necessarily representative of all areas with severe
water problems in the eastern communal areas. For a start, no one knows how many
such areas there are. The three areas simply allow an illustration of areas with water
problems and a comparison of such areas to the Survey areas which represent the more
common water situation. These sites are included in Table II-2 only.

Survey Instruments

1. Water Point Monitoring was done approximately once every six to elght
weeks. In most cases the enumerators spent two consecutive days at a water point
recording the number and type of beasts drinking there and the number of people
coming for domestic water (a water point "diary"). From May to July as many dams, .
haffir-dams and haffirs as possible were monitored to determine when they went dry.
Monitoring at Makaleng only was continued to mid-October, 1980.

2. Structural and Economic Data Sheets were completed for all monitored water
points plus as many other water points for which it was possible to collect information.

3. Household Questionnaires were administered in October/November, 1979, to
the sample of 358 households in the twelve Survey sites and in Februrary/March, 1980,
to 30 households in each of the "dry" areas for a total of 448 households. These
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questionnaires were translated into Setswana and back-translated. Additional correc-
tions to the Setswana were made in the course of training the enumerators. Enumera-
tors were also provided with an English translation of the questionnaires. It should be
pointed out that Setswana is not an easy language to tramslate into a written form.
However, it is felt very strongly by the research team that field translation of
questionnaires by enumerators introduces such an element of uncertainty into the
survey process as to render some results useless. It is felt that the constant checking of
the language of the questionnaire eliminated all but the most trivial errors. The
questionnaire was pretested using enumerators from the Agricultural Statistics Unit.
The household questionnaire concerned patterns of water use, basic demographic and
economic data and information on farming practices.

4. Cattle Owners Questionnaires were administered in December, 1979, to all
households in the household sample owning more than one beast. This questionnaire
which concerns cattle management was also translated into Setswana. The Cattle
Owners and Water Users Questionnaire Round Two was administered in March, 1980, to
as many of the original sample of households of the twelve sites as could be located
(351 households). This questionnaire concerned detailed herd movement and watering
data, changes in the status of the herd since the administration of the Cattle Owners
Questionnaire, more detailed agricultural information, information on water sales,
perceived need for additional water points and reasons for settlement in the village or
lands. This questionnaire was also translated into Setswana. The information from
Bailey (1980 and 1982) is based on these questionnaires.

5. Key Informant Interviews were done with pumpers, water point owners,
headman, chiefs, AD's, dam groups, VDC's and anyone else who could provide informa-
tion on water points and water use.

6. A census of water points in each survey area was done and water points
plotted on 1:50,000 baseline maps.

Analysis : : .

The analysis was done at Cornell University, Data were analysed using packages
described in Norman H. Nie et al. (1975). Statistical Package for the Social Sciences
Second Edition New York (McGraw-Hill Book Company) and SAS User's Guide 1979
edition, SAS Institute Inc. SAS Circle, P.O. Box 10066, Raleigh, NC, 27605, USA.

Cases of Use as a Unit of Analysis. Much of the analysis in this monograph is
done using units such as households, water points, cattle, None of these units capture
the usage of the water system. There is a very simple measure of use—volume of water
consumed. However, measuring the amount of water consumed by each household,
including its cattle, at each water point it used was beyond the time and budget
available to this Survey. The next best alternative was to use "cases of use" which is
the sum of all water points used by all households. For example, if one household used
two water points and a second household used three water points, there are five cases
of use represented by those two households, even if they are using some of the same
water points. Cases of use is thus a means of describing a situation in which one
household uses more than one water point and one water point is used by more than one
household.

The following analogy is offered. Imagine a room of ten people all eating cake.
There are seven different kinds of cake. There are 13 cakes. Some people are eating
more than one kind of cake. If we wish to describe what is going on in that room, we
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can talk about people and we can talk about cakes but we must also talk about eatmg
slices of cake. Cases of use are analogous to eating slices of cake.

Cases of use is the only unit of analysis which allows us to make sense of
information about fees and about distance. It is important to know, for example, how
many households pay fees and the number of water points at which fees are charged.
However, a household may pay fees at only one of the water points it uses. And
different households may pay different fees at the same water point. Similarly, not all
the households using a water point live the same distance from it. Nor are all water
. points used by a household equidistant from it. "Cases of use" get us around these

analytical difficulties. ‘

Guttman Scale of Relative Wealth. Relative wealth was measured by an eleven
item Guttman scale of possessions. Most of these were characteristics of the
respondent's olwapa as observed by the enumerator, measures which have been
suggested by at least one previous researcher in Botswana (Henderson, 1974). The house
was the one at the site where the interview for the household questionnaire took place.
In a number of cases, if this house was at the lands, it was the household's permanent
dwelling place. Thus, although lands residences are expected to be more spartan than
village residences, there is no reason to suspect a systematic underestlmatlon of
wealth.

Guttman Scaie of Relative Wealth

Sf.eP 1 Respondent's lolwapa contains more than one hut.
Step 2  Enumerator was offered a chair to sit in.

Step 3 House has a good thatch roof in good repair.

Step 4 House has a neat fence.

Step 5 House has a metal doorframe.

Step 6 House has glass windows.

Step 7 Respondent owns a watch.

Step 8 House has a tin roof.

Step 9 House has cement or concrete construction.

Step 10 House has toilet or latrine.
Step 11 Respondent owns a truck, car or tractor.

Loevinger's Homogeneity Index 0.4699 Chronbach's Alpha 0.7721
Any household which fell below scale step one was assigned a scale value of zero.

Verification of Survey Findings

Preliminary survey results and policy recommendations and the maps of each site
" were taken back to kgotla meetings, Ministry of Agriculture extension monthly
meetings, land board meetings, and other district land use planning meetings for
comments, corrections and additions during October, November and December, 1980.
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APPLICATION FOR CONSTRUCTION OF HAFFIR AND DAM

Str. No:

District:

Name of Dam:

Group:
Location:
Name of Applicant(s) M.L.U. Name of Applicant(s) M.L.U.

1. ' 11.
2. ‘ 12.
3. 13.
4., : 14.
5. 15.
6. 16,
7. . _ - 17,
8. 18.
9. 19.
10. : 20.

Total

A. The Applicant(s) Acceptance of the Terms Stated Overleaf:
Date: '

B. Division of Land Utilization: Approval of Technical Suitability:
Date:

C. District Council: Agreement to the Construction of the Dam:
Datet

D. Land Board: Approval for Allocation of Site:
Date:

E. Water Apportionment Board: Approval for Extractions
Date:
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TERMS OF AGREEMENT

1) The Applicant(s) Agree
a) To dig or ensure that test pits at the recommended sites are done as requested
b) To maintain the fence around the dam
c) To maintain the watering point below the dam
d) To keep the stock off the dam wall
e) To keep the wall grassed
f) To maintain the spillway
2) The Applicant(s) agree to collect watering fees of (...ceeversee...) M.L.U./year and to
hold money in Central Fund or pay to Councils as required to be used for
maintaining the dam.
(n.b.) M.L.U. means Mature Livestock Unit or Equivalent. One M.L.U. is
approximately 6 Small Stock Units in terms of watering needs.

Quoted from Paragraph 3 of Dam and Haffir Building Policy of 1974, "Under this
Policy the first option is for the District Councils to take complete administrative
control of the Dams, to appoint a person to look after the dams, to maintain the
fence around the dam, the watering point below it, if there is one, to keep Stock off
the dam wall, to keep the wall grassed and collect watering fees,

A second option would be for the Council to hand over complete respon31b111ty for
maintenance to an established group of farmers using the money in a fund for
maintenance of the dam (sic). A fee of 72t/M.L.U./Year/Head is to be charged to
all dam users". : -
3) The Applicant(s) agree not to allow more than 400 Livestock Units to water at the
dam.
4) The Applicant(s) will notify the Land Board and DAO of any changes in membership
or number of cattle in the group.
5) The Tribal Board and The District Council have the right to take appropriate action
in the case of any of the above mentioned conditions not being fulfilled.
Distributions White (Original) DLU
White (Copy) RAO-DAO
Blue District Council
Pink Land Board
Yellow " Water Apportionment Board

Green Applicant



Appendix 5

POSSIBLE GOVERNMENT PROGRAMS FOR IMPROVED LOCAL~LEVEL MANAGEMENT
OF COMMUNAL RANGE AND WATER RESOURCES

In recent years there have been a number of schemes proposed for imjzroved local-
level resource management in Botswana, particularly with respect to communal range
and water resources (Reynolds, 1977; Gulbrandsen, 1980; Sandford, 1980; Fortmann and
Roe, 1981; Devitt, 1981; Willett, 1981)., It is not possible to do justice here to their
variety and complexity—Willett's "preliminary survey" of projects involving local-level
group management is over 750 pages alone! Whatever the differences in these
proposals, however, many of these authors are in common agreement over the difficult
problems associated with identifying and demarcating communities which have popula-
tions that are mobile, boundaries that are not fixed in practice, or both.

Yet, while recogniziﬁg this, researchers such as Devitt, Sandford and Gulbrandsen
argue forcefully for giving priority to demarcating communal areas and then turning
over exclusive land rights in each area to its bona-fide members (Devitt, 1981;
Sandford, 1980; Gulbrandsen, 1980: 235-236). As Sandford has put it: "An essential
element in land-use planning is seen to be the permanent association of a pa.rtiCtHar
community with a particular piece of land. . ." (1980: viii).. Willett also contends that
the demarcation of areas is a necessary step in more comprehensive land planning in a
number of communal areas (1981: Chapter 11). In some proposals, for example,
"outsiders" would be allowed in an area only after there has been a negotiation for
rights of access or after purchase of a "share" of the range and water rights allocated in.
that area (Reynolds, 1977; Colclough and McCarthy, 1980: 120; Gulbrandsen, 1980: 238;
Devitt, 1981: 32-33). Willett, Gulbrands;.en,_ Devitt and Sandford see the kgotla as the
appropriate institution in some, but not all, areas for directing communal resou.rce'
management, though Willett appears less sanguine in this regard than is Gulbrandsen or
Sau‘:di:‘orcl.1 These proposals have the credibility 'of representing considerable
professional experiencé and detailed research in a number of diverse areas of Botswana.
The preceding analysis, though, raises four problem areas that question how effective

the implementation of such proposed schemes would be,

1See Devitt (1981: 34); Gulbrandsen (1980: 241); Willett (1981: passim); Sandford
(1980: 50). Willett stresses the potential role that farmers committees can have in
communal resource management (1981: Chapter 26), while Devitt (1981: 34) writes of
grazing subcommittees of the kgotla for the administration of some communal area
management schemes.
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Problems of Identifying Communities With Localities

The demarcation of localities and their alignment with unambiguous communities
would probably be one of the most expensive rural development projects ever
undertaken in Botswana, particularly in terms of personnel. This is because it is the
lack of mutually recognized and enforced boundaries which characterizes much of
eastern Botswana, especially where communal areas are shared with other villages and
contain mixed land uses. Nonetheless, a desire to demarcate has been shown in the
form of drift fence comstruction which often, but not always, has been limited to the
intra-locality demarcation of lands and grazing. areas in localities with mixed land uses.

Nor are there satisfactory ways in many areas of identifying unambiguous
communities for resource management in each locality. In the first place, not z-;.ll
communal areas are clearly associated with villages. For example, there are villages
which have contiguous lands areas, where the village water supply also serves as the
major lands water source. Other villages, though, have distant lands, so that the
management of the village water supply does not directly regulate water use at the
lands. In addition, there is the issue of newly established, semi-autonomous settlements
in some communal areas which do not have the traditional features of Tswana
communities, e.g., permanently settled lands areas may lack a headman and kgotla to
undertake local-level management of communal resources there. In effect, local-level
management cannot always be presumed as community management in eastern
Botswana., Further, the most severe problems of management are frequently greatest
while the identity and coherence of "communities" is weakest. |

As we have seen, seasonal shifts in population remain the pivot of rural life for
most Batswana. Who should manage a given locality's communal resources, when that
locality is part of an compound locality? The year-round locality residents (e.g.,
herders in the mixed lands and cattleposts or the elderly in the villages) for whom the
locality may be serving a different productive or social function than for its seasonal
residents? Should communal water points be managed by those who are their greatest
users, even if they are "absentee" livestock holders? Should there be different
management schemes for summer and winter? Local-level resource management is
especially difficult when the resources for management—the people, their land and
livestock—are themselves variable and not fixed for the locality concerned.z |

The argument that communities will be compelled to manage better their
localities' resources when they see they have no access to alternative water and range
resources outside seems, on the face of it, a reasonable assumption. It seems plausible

to believe that people would see no real choice under these circumstances but to reduce
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stock numbers and change cultivation practices where this is necessary to ensure that
their now quite finite communal resources are not prematurely exhausted. Is it, though,
something which can be expected? We have seen that privafization of grazing land in
Botswana has not, by itself, led to improved grazing conditions in the areas concerned.
More to the point, one need only look to the south of Botswana's border to see how
well the policy of identification of communities with demarcated localities has fared.
Even in the late nineteenth century, well before institutionalized apartheid, an alliance
of colonial and white settler interest in British Bechuanaland was _justifying the
establishment of permanent, never-to-be-enlarged (or so it was believed), "reserves" for
Batswana as a way of eventually compelling their "surplus" populations to leave these.
areas (Hall, 1973: 188ff). This policy, which has its continued expression in today's
Bantustan (the so~called Bophuthatswana), has in no way discouraged or _stopped
Batswana land hunger from arising. Population growth has continued and with it
increasing claims on outside settler areas, much as is happening in Botswana today with
increasing communal area claims on TGLP commercial areas largely earmarked for the

minority of wealthier cattle owners (e.g., Gulbrandsen, 1980: 215-224).

2As Almagor points out, there is even an ethnic group in Botswana whose ethos as
a community is predicated on not having formal attachments to just one locality:

Indeed, Mbanderu view themselves as separated by localities but as
forming one people who are closely related genealogically and united
economically and socially through being affiliated to a single and
exclusive community. . . Overall, Mbanderu see their most important
social relationships as not necessarily existing within the locality in
which they happen to live. . . The individual's ties, which are spread
over all the localities, are based not only on the genealogical
connections, but through reciprocal and economic relationships.
These are expressed through the almost free access each individual
-has to other localities, not only if he wishes to settle elsewhere but
though the various "rights" people feel they have in other localities,
which include reciprocal hospitality (for visits of short or long
duration). These factors prevented people from developing senti-
mental attachments to their own localities, but instead emphasized
the close relationship of persons—within the general category of
"relative"-—wherever they are. (1980: 50-51)
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A policy of identifying communities with localities runs the risk of heightening
political awareness of land scarcity, particularly along ethnic lines (since the
communities will likely have in a number of cases unique tribal and sub-tribal
affiliations). It is not probable that the Government of Botswana would willingly
encourage this, especially given its ideology of developing a Tswana society along non-
racial lines in deliberate contrast to its neighbor to the south. What is probable,
though, is that land hungér will increase and grow in communal areas as long as rural

Batswana have no other alternative investment opportunities than cattle and crops.

Problems of Resource Management by Assemblies

Vesting daily or even monthly management of communal range and water
decisions in a committee or group, such as the kgotla, borders on a contradiction in
terms. Even presuming membership in a community has been agreed, it is unrealistic to
expect the average farmer to be able to attend meetings regularly during the cropping
season and after harvest if these meetings were to be held at the lands. The ability to
attend such meetings may be an attribute most characteristic of elites or other special

groups. In fact, there probably is nothing quite as unrepresentative of a lands locality

as a kgotla meeting in its village involving a few old men around a damp morning fire in
late December.

It is important to understand the multiple implications of this problem of
attending meetings. Given the factors associated with seasonality seen in Chapter I, it
is difficult to imagine many adult males actively involved in regular gi-oup meetings and
activities during the months between November and January when calving and plowing
are at their peak. Moreover, after January some males migrate out of rural areas
altogether. A number of women are unlikely to be able to be actively involved in
regular group meetings at the lands between the January weeding and the July threshing
and storing.3 Even the venue for a group meeting becomes difficult to identify because
of the distances between the widely scattered lands dwellings. Nor may all people be in
good enough health prior to harvest to attend meetings and walk these distances in
addition to their normal work loads.

There is also the very important problem of how people would be expected to
communicate about lands meetings—their dates, time, venue and topics--in the first

place, though this is less of a difficulty in the case where lands areas and villages are

3Even though an outside observer might think such rural females and males do
have considerable time for meetings during the cropping season, many rural producers '
themselves perceive labor shortages at every stage of agricultural production.
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adjacent and villager travel between them is frequent. Nonetheless, those who are able
to attend meetings regularly are likely to be those who have ample labor and time
resources, namely, the wealthy. To say that people will meet if they see it in their
interest to do so—apart from bordering on tautology—ignores many practical and
economic difficulties for residents while at the lands.

The fact that many villagers are at the lands during the cropping season also
means that matters which have to be considered on behalf of the people in the village,
such as business of the village development committee, may have to be held in
abeyance until these people are able to quit the lands after harvest and the drying up of
surface water sources there. Once this occurs, however, the potential for group
activities at the lands falls precipitously, while village meetings encounter widespread
'.'apathy" from people who would prefer to relax and drink in the period after harvest
and before they have to return once again to the lands.

Furthermore, there is the potentially debilitating effect of drought or other
natural disaster on rural participation and communal resource management. Drought
often drives people from the lands and villages or keeps them in localities where they
normally would not be at that time of year, thereby putting increased strain on any
local organizations operating in these localities during "normal" times (see Willett,
1981: Chapter 8; Sutherland, 1980: 81). Drought creates pressure on government to
institute relief schemes such as food-for-work, but such schemes have yet to contribute
to building and sustaining local participatory structures which persist after the drought-
-again not surprising since a number of the people involved in such schemes start
"disappearing” from these localities after the drought.

_ Historically,. chiefs appear to have "solved" the attendance problems associated
with-_ attempting governance by assembly, by vesting considerable authority over areas
in selected individuals. Headmen and chief’s representatives were accountable to the
chief for fulfilling their duties and presumably had sufficient means to undertake these
duties in addition to carrying out their own private agricultural activities. In post-~
Independence terms, this historical precedent can be adapted by placing the day-to-day
management of communal range and water resources in the hands of a manager, who, if
not directly elected by the "members of the community,” would be accountable to some
committee of locality representatives which met periodically. As Willett put it when

summarizing his research on group development in communal areas:

The observations of this study about the organization of group
projects strongly supports this recognition for effective traditional
leadership if a community is to function, and indeed endorses Stephen



-242-

Sandford's view [1980: 38-39] that the responsibility for insuring
that a community obeys rules should rest with one man, and not with
a committee. . . (1981: Chapter 26)

Problems of Methodology

Most important, many of the recent proposals for communal resource manage-
ment, particularly those seeking fixed management areas, all pivot on setting stocking
rates according to some measure of the carrying capacity of the land (Reynolds, 1977:
12-13; Devitt, 1981: 34; Gulbrandsen, 1980: 237). Yet no methodologies are presently
available for the satisfactory computation of carrying capacities, let alone for stocking
rates (see Chapter V above). It is argued here that a locality demarcation exercise,
which attempted to set boundaries so as to ensure enough land was available to "carry”
that locality's stock population, is itself a bankrupt exercise from the outset, unless
more satisfactory estimation procedures can be devised.

In fact, the lack of a variety of technologies and methodologies constrains
effective implementation of local-level communal resource management in other ways.
For example, there are few cheap means to provide convenient and reliable water to
households in dispersed areas; the lack of effective communication and transport
networks makes consultation and management difficult among these widely dispersed
dwellings at the lands; there is no easy way to demarcate and adjudicate boundaries, etc.
There appear to be few cheap and replicable technical packages for local-level
management of communal range and water on an area-wide basis, even for those areas
which today have cohesive, adjacent and bounded communities and the desire to manage
communal resources in a better fashion.

Problems of the Division of Legitimate Government Responsibilities

In a sense the major problems associated with proposals for local-level manage-
ment of communal resources are not their great expense and the difficulties in their
design and implementation. Certainly there are some fairly homogeneous communities,
living in adjacent localities and inter-localities with relatively fixed boundaries, some
of whose members would be willing today to manage better their communal resources.
One could start with these communities as prototypes. Or one could simply maintain
that the above problems do not comstitute sufficient cause for not developing other
field efforts to evolve local-level communal resource management strategies. But
there is a more important problem to be addressed. What if a community decided that
the cost of overgrazing and range degradation in its locality was worth the short-term

benefits accruing to them from having more stock numbers?
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According to the policies and laws of Botswana, there is a government
responsibility to prevent overstocking andrange degradation, a responsibility shared
between both the central government and local government. For example, the Tribal
Land Act stipulates that each land board holds tribal land "in trust" for future
generations, a series of generations which community members may not have in mind
when deciding to "overstock" their area. In 'fac.:t, local-level management of communal
resources may lead to a set of circumstances inconsistent with other government
policies. For example, the Government of Botswana has the national interest in raising
grain production in the countryside in order to reduce the balance of payments deficit,
Yet the resource management decisions of each community, when aggregated together,
could run counter to this national interest, -

_ Clearly government cduld manipulate prices and subsidies in order to achieve
these ends without precluding local-level resource management, but this simply begs
the question: indicative market planning, such as favorable barter terms of trade for
livestock, apparently has yet to increase offtake and reduce overgrazing. In effect, the

national interest of government, as presently constituted, may not be consistent with

the objectives of the electorate in a number of rural localities, Thus, the topic of

communal resource management is really one of specifying the level and scale of

government in Botswana. The creation of communities out of localities and their
empowerment to control the use and management of resources, such as water and
range, cultivation and fallow, hunting and gathering, firewood and thatch, is itself an
act of decentralizing and restructuring functions presently held by local and central
government. Yet it is this process of establishing new levels of government and
agreeing upon the division of legitimate duties and responsibilities which has scarcely
been addressed in proposals for local-level management of communal resources (for an

exception, see Wynne, 1981).

Issues for Action

In the remaining pages we will not make recommendations on what form, if any,
this decentralization and government restructuring should take. It would be presump-
tuous to do so, not only for the reason that we lack information about other factors
which would presumably be part of this deéentralization process, e.g., the size and
configuration of a locality might depend in part on the location of taxable community
members, which would depend upon other responsibilities given to the community in
addition to that of management of communal resources., Rather, the following

recommendations for improved local-level management of such resources are meant for
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whatever level of government—central, local, or some as-yet-unestablished level--
might have the responsibility to undertake them. These recommendations are less a
cookbook for improved local-level resource management than a set of priority issues
which can be acted upon today as a step toward such improved management.

The Need to Define Qvergrazing. A priority research area is to devise improved

methods for estimating carrying capacities and stocking rates in the communal areas.
The broad outlines of what is needed are clear and center around government
recognition that its present understanding of overgrazing is both definitionally and
méthodologically different than that of the many rural Batswana who attribute
overgrazing to poor rainfall and sometimes measure its presence by the incidence of
certain noxious weeds. An effort should be made to bring these two understandings. into
closer alignment. First, government research needs to be undertaken in the communal
(hardveld) areas and not, as at present, almost exclusively in the sandveld.

There are two reasons why the grazing index devised as a result of this research
should not be based on forage assessment alone: (1) case studies reviewed by Gillés and
Jamtgaard (1980: 4) suggest that where local management of the commons has not
degenerated into a "tragedy" one sometimes finds that the local managers have
independent measures of change in forage quality and consumption, e.g., by monitoring
milk yields or wool production, and (2) some measure of changing livestock productivity
as. a function of forage changes is needed, since declining livestock productivity is
predicted as the ultimate result of a "tragedy of the commons".

It is. important to know how much overgrazing can be tolerated before witnessing
a "major" change in livestock productivity. Research may, in fact, show that specifying
such a tradeoff is next to impossible. One fruitful area of Study would seem to be an
effort to determine just how strong a functional relationship there is between rainfall
levels and carcass weights by locality, since many Batswana believe overgrazing to be
raﬁnfa\ll--dependent.4  Once having a more satisfactory procedure for assessing the
relation between forage and livestock productivity, an attempt could then be made to
establish stocking rate equivalencies. |

Jinally, there is a need for officials to recognize that the "overgrazing problem"' :
is really a complex of very different problems, each of which probably requires its own
policy strategy. In addition to the depletion of forage by too many livestock in an area,
other grazing problems include, inter alia, trampling and erosion, the need for night

grazing of draft and transport livestock during the cropping season, and the need for '

| 4This analysis could be tried by taking monthly BMC carcass figures for livestock
marketing cooperatives from areas near government rain gauges.
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forage supplementation of breeding cattle. Perhaps the most intractable aépect of the
"overgrazing problem," however, is the almost complete lack of credibility the
government has earned from its past and present communal resource policies. Since
colonial times, government has preached about the need for conserving range and water
as scarce resources, while at the same time it has been unflagging in its efforts to
subsidize as much of the cost of livestock and livestock water point development as it
could. Cattle numbers have increased as a result of government policy, not in spite of
it. That rural people continue to treat range and water as renewable and replenishable
resources and not as scarce ones, must be credited not to the public good of communal
land tenure, but to the much more pernicious public good of political expediency.

The Need to Reduce the Demand for Water. A continuing headache faced by

Botswana government officials is the seemingly insatiable demand by rural people for
more and more water points, as if people will not be happy until each and every one has

the most convenient, least-cost, and reliable water source pc,vsu‘sible.5 If this continued

51t is not difficult to see why Batswana desire more and more watering sources.
Any locality's water point management potential can be represented as follows, as
suggested by our colleague at Cornell, Professor Gil Levine:

y 5
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As the dry season is superceded by the wet season, we see an increase in the number of
seasonally available water sources, particularly ephemeral ones., This leads for all
practical purposes both to a decline in household management expended per water point
and for all water points used in the wet season (the curve is generally inelastic).
Similarly, with more wet season water points comes a greater volume of water
available for use. Thus, it is not surprising that rural people want more water sources
in order not to have to worry about their household water supplies. This desire is
largely ignored by policy-makers who expect these people to manage each new
government water point in an area as if that water point and its management were
independent of all other water points in the locality. The construction of a government
dam or borehole, for example, might well allow some users to suspend management at
other water sources for which the government water point now provides a better
alternative, '
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and increasing water demand in some areas is due to the presence of large stock
populations, then part of this problem's remedy could be to get rid of the extra stock.
In other words, the underlying cause of the headache might well be excess or mal-
distributed livestock, but without knowing the magnitude of this overstocking, the cure
‘becomes problematic. While one is waiting for the correct diagnosis, though, there is
still the political and bureaucratic pressure to provide more water sources. Are there
any policies and projects available which can provide restraints on this increased
demand for watering points, particularly given government budgetary and personnel
constraints? Even analgesics and palliatives have their role in the absence of a firm
diagnosis. '

From the household user's viewpoint, the important water-related issue is to
improve its access to a water source or sources for a given purpose, with the objective

of enhancing the reliability, convenience and/or cost of the household's water supply. In

this view improving household water accessibility means enhancing the household's
ability and/or opportunities to participate in the use and management of a set of water
points over time, There are at least six ways to improve the household's access to
water, only the first two of which are commonly considered:6

(a) Construct more water points that are more reliable/convenient/cheap in the

locality; _
(b) Enable the housechold or its herd to move to a different locality which already

has more water points of the desired type;

(c) Increase household mobility in a locality so that household members can get

to a water source more easily and in shorter periods of time, e.g., give
households bicycles or carts for transporting water; '

(d) Make the water points themselves more mobile, e.g., subsidize water

transport carriers or increase the use of water tanks and water reticulation
‘piping;
(e) Ameliorate the constraints affecting household resources presently allocated

to water use, e.g., reduce the number of restrictions (fees, hours of
operation, etc.) on use at certain water points in the locality, or free up from
other activities more labor to draw water for the purposes desired; and

(f) Lower people's standards and expectations as to what makes for reliable,

convenient, or inexpensive water. For example, certain WHO standards for
hydrochemical and bacterial water purity in domestic water supplies may be

set too high for Botswana conditions (Fortmann and Roe, 1981: 407-408).

6The following options are adapted from Moseley (1979).
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Thus, the first step is to determine if what is demanded cannot be provided at least in
the short run by some of the comparatively "cheap" strategies covered in the last four
points.7

Another way to lessen the perceived pressure for more water points is to consider
the implications of arguing for improved household accessibility to water sources within
the context of existing proposals for local-level management of communal resources.
In a sense, as soon as one discusses water and range management proposals that seek to
assign rights of membership in fixed management areas, then, from the households’
viewpoint, the policy issue might well shift from one of management for improving
household water accessibility to that of management for ensuring household mobility.
It is one. thing to fix locality boundaries and only allow some emergency shifts in
population between localities thereafter, as Sandford proposes (1980: 48). It is quite
another matter to permit unfixed boundaries and still allow regulated population shifts
to be made as and when needed. It is not at all clear to us which option a Motswana
would choose, for example: (1) being able to maintain a herd of cattle no greater than
15, but still able to trek cattle to alternative water and range supplies outside his or her
area or (2) being able to maintain a herd of 30 head, but only in his or her assigned
communal area. In effect, improving household water accessibility and ensuring the
possibility of inter-locality household mobility can be treated by planners as forming a
trade-off for policy purposes.

Other planning scenarios are not difficult to imagine, especially where a
judgment--scientific, bureaucratic, local~level--has been made that an area is being
overgrazed. For example, residents of such a locality could be presented with two
options: mnew livestock water development there would be approved as and when
requested with no other assurances or, if residents agreed (say, by majority vote) to
forgo such development, government would guarantee them access to better grazing or
fodder elsewhere on a periodic emergency basis. Similarly, residents of a locality who
wished to have encroachment into their locality stopped would agree to take their

livestock, if herded outside the locality, only into government-sanctioned

7What this list highlights is the fact that the options for improving household
water accessibility without any new capital development are few. Households are
already undertaking the option of seasonal movement in returning to the comparatively
well-watered villages after the drying up of surface water sources at the lands. Private
investment in improving water accessibility does occur—many people do buy bicycles
and carts for water transport, haffirs are constructed—but most water technologies,
especially for ensuring year-round reliable and convenient water at the lands—are
largely outside the budget of poorer water point users. Thus, funds for improving
household water access will likely have to come from the state, until the rural economy
is better able to generate such investment itself.,
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areas in return for which the appropriate land board would agree to suspend any new
application approvals for residential and arable sites in the locality, unless first
approved by other z'e‘sidents.8 And so on.

Tradeoffs. To carry this point even further, household water accessibility and
household mobility do not form the only trade-off for policy purposes nor is grazing
control the only policy issue. Previous chapters suggest there are at least three more

sets of trade-offs:

—Maintenance, regulation and fee collection. These three sub-activities of water
point management are not independent of each other. It may well be that the better
maintained a water point is, the less the amount of charges needed. Or the more poorly
usage is regulated at a water point, the greater its subsequent maintenance
requirements.

—Convenience, cost and reliability. Few, if any, households in the coﬁntryside

have a water supply as convenient, cheap and reliable as they would like, In many
communal areas, the most reliable water point is often not the nearest one. Some
people might be willing to pay a little more if that would assure them a year-round
water supply. Nearness to a water point during busy times of the agricultural calendar
may be more important to some households than the fact that a water point has a full
year's worth of water available for use. And where convenience of domestic water
supply is the pre-eminent cdncer’n it is possible to design small-scale water systems
which can provide this need without encouraging large-scale livestock exploitation in
the process,

—Timeliness and adequacy. Throughout the discussion on fallback strategies, it

was assumed that the household search was for a more convenient, reliable, and/or

cheaper water supply which would be both timely and adequate for the use demanded.

(In fact, evaluating the convenience, cost and reliability of a water point is part of the
way many households judge the degree to which a water supply is timely and adequate.)
It can be expected that households or their members differ as to what they take to be
an acceptable timely or adequate water supply, i.e., some would prefer to have more of
one supply even if it meant less of the other. -

Tow susceptible to policy manipulation are these four sets of possible trade-offs

depends, of course, on both the issue being addressed and site-specific characteristics

8Determining the boundaries of a locality in the process of dispute settlement
over locality encroachment by outsiders is probably a much more valid reason for
demarcation within the Botswana context than is the better management hypothesized
to result when a community sees itself as identified to a fixed locality without any
other alternatives.
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of the localities concerned. Ironmically, these latter factors may be of secondary
importance, given the nature of government organizations presently making policy in
Botswana. As we have seen, the bureaucratic perception of what these trade-offs are
and what the rural water users consider them to be often represent two widely
divergent views. The priority may have to be one of first convincing bureaucrats and -
politicians to think and plan in terms of variables and dimensions in these trade-offs, an
issue which leads to our third major point. ‘

The Need to Bring Learning into Government. How one re-orients a government

bureaucracy is substantially less clear than the directions it should re-orient to. In
addition to those directions already mentioned the following deserve special comment:

(a) The beginning of this process of bureaucratic re-orientation’ lies in officials'
recognizing the multiple-level nature of resource disputes and conflict in eastern
Botswana. While understandable, the tendency to reduce such conflicts to the level of
isolated individuals has only contributed to the maintenance of a very distorted picture
of resource use and management in the communal areas. As we have described, few of
‘these resource disputes involve just individuals; rather they include locality and
compound locality conmsiderations. The bureaucratic framework of discussion and
argumentation over resource conflicts should be enlarged to incorporate these linkages.

(b) With a greater appreciation of the multiple levelé of resource conflict should
also come the recognition by officials of just how limited the option is for using the -
watef point qua water point as a means of controlling stocking pressure in the eastern
communal areas. There has been the view in government that the water poiht can act
as a "lever! for adjusting the stocking rate at the point, that is, a change in the source's
water volume, hours of operation, or users' physical access entails an associated change
in stocking pressure. In terms of Table VI~1, this is the view one would get if restricted
solely to talking about managing a water point at its source. While this view is not
incorrect, it is only part of the picture when describing water-related grazing patterns,
particularly when addressing the issue of using a water point to regulate an area's
stockihg rate. |

In more specific terms, our analysis suggests that the following inter-related
conditions must be approximated before it can realistically be expected that managing
a livestock watering point incorporates managing the grazing around it:

(i) The water point clearly determines the land use, that is, the land surrounding

the livestock watering source would not be available for grazing purposes without it. In

5ee Korten and Uphoff (1981) for a general statement of this subject; :
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short, the water point is both a necessary and sufficient condition for turning the
savanna into grazing land.

(ii) The water point is a reliable source which at the same time serves as each of
its users' reliable (household) water supply.

(iii) There are no alternative water points for the purpose ciesired. Or to phrase it
somewhat differently, if there are alternatives they can be so cbmpletely managed as a
system that, at any one time, users will feel there is no "effective" alternative to using
their water point except in the way desired by the system's managers.

(iv) Water point .manager.s must not only be willing and able to restrict access to a
water point in order to regulate stocking numbers, they must in fact actually do that.
In addition, access to the grazing area surrounding the water point must be restricted
only to those stock sanctioned to use the water point. (Otherwise, an area that is more
effectively managed compared to other areas will invite encroachment from outside.)
This, at a minimum, requires monitoring and enforcement of subsidies or penalties to
ensure restricted access is maintained.

(v) Any domestic water supplies needed in the lﬁrocess of using and managing a
livestock watering point must be regulated in conjuhction with that watering point. |
Unfortunately, how. this should proceed is not clear. If domestic water supplies are
provided directly from the livestock point, fee collection will be made difficult. if, on
the other hand, domestic sources are separate from the livestock point, there will be
pressure to use the domestic supplies as livestock sources when they represent more .
convenjent, cheaper or reliable sources. Again, there may be trade-offs which are
worth investigating, The ideal situation is where the livestock watering source also
serves as the most convenient, least-cost and reliable domestic point.

There are few cases, certainly in eastern Botswana, where these conditions—
singly or in combination, let alone as a whole—are fulfilled. While selected
management of a water point must be taken into account in an overall program to
- reduce grazing pressure in an area, it cannot be the sole strategy, nor will it likely ever
be the most important strategy in terms of effectiveness at the locality and compound
locality levels. In fact, since it would be difficult in many areas to control a locality's
water point alternatives or a compound locality's fallback water point system(s), a
strategy to reduce an area's stocking pressure might require recourse to policies and
programs only marginally involving water points, namely, projects to ensure improved
range productivity, increased livestock productivity (such as disease control), increased

marketing and off-take facilities, and forced cattle sales.lo
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Units of Organization. A constant question officials must ask and answer in

planning for a given communal area is this: In what sense is it reasonable to talk about
the locality being planned for as a distinct unit? Or more specifically, what are its
inter-locality connections, if any, in terms of the institutional, cultural and seasonally-
related demographic and socioeconomic factors discussed in Chapter I? There are some
localities which are isolated and autonomous in rural eastern Botswana, but they are in
the minority. Thus, what seems especially pernicious in this regard is the division of
portfolio responsibility between the Ministry of Agriculture and the Ministry of Local
Government and Lands. This has led to policies which favor assigning village
development committees with development responsibilities in the village only, while
farmers committees are encouraged to restrict their development projects to the lands
and cattleposts—a set of policies which, where effective at the locality level, cannot °
but have encouraged unnecessary functional and spatial separation of a village from its
formerly integral lands and cattleposts.

We have already suggested a way one of these important inter-locality factors can
be used for defining the nature of localities. The population curves described in
Chapter 1 are based on monthly inter-locality shifts of human popu.lations.]'1 There is
probably no better way to define what a locality is, from the compound locality

erspective, than to compare its monthly population curve with those aggregated over a
number of areas in eastern Botswana (again, grouped by what their sampled residents

).12’ As already noted, it is accepted by many rural

claim the different areas to be
Batswana that different types of localities require different types of water develop-
ment—e.g., a large village should not have daily livestock watering facilities in its

midst—so that the association of such a procedure for differentiating localities with

10Tl:is emphasizes the fact that, should central government be unable to improve
grazing conditions on a site-by-site basis by virtue of having an "optimal" water point
type or spacing strategy, its options for controlling stocking pressure may be largely
restricted to official manipulation of gross macro-policy variables such as livestock
Pricing, extension programs, and new laws.

1lBa.iley (1980) has provided monthly population curves for cattle herds in the
Water Point Survey eastern communal areas.

12'The lack of locality boundaries for some lands, cattleposts and mixed areas
need not necessarily bias the final household sample used to construct the curves in
each area, since the adjacent localities often share the same general land use as the
locality in question (Werbner, 1977: 27-28).
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differential criteria for water point development is practicable now in Botswana (see
Roe and Fortmann, 1981). . _

(d) Finally, there are several reasons why improving household water accessi-
bility and locality water availability cannot and should not remain a matter of the
individual household alone. There remains a clear need for a strong government role in
the rural water sector. First, the vast majority of rural households do not have access
to enough private resources for developing major kinds Qf improvement schemes
presently technically possible, such as borehole reticulation schemes. Moreover, in
some cases improving accessibility may defeat longer term socioeconomic objectives by
degrading range and water resources for future generations. A corollary of this—-and of
much real concern to poorer Batswana—is that the unrestrained private development of
water points, especially livestock watering boreholes for large cattle-owners, jeopard-
izes the future access of the poor to quality range and water sources. Similarly,
proposals to privatize the commons and restrict access to grazing land may well
jeopardize use by the poor of open access fallback water points. ' '

The problems facing government in the management of communal resources are,
therefore, formidable. Its funds are limited and its direct management capacity even
‘more so. There are no low-cost technologies for providing convenient, reliable and
inexpensive water to households. In fact, technologies for local~level management of
communal resources in general are few and far between. Privatizing the range, just as
allowing unrestrained private improvements in household water accessibility for live-
stock purposes, produces-large social costs. Community "privatization" of a locality
probably would not satiéfy land hunger ahyway. _

Where there are localities, there are not always communities; and even where
there are communities, boundaries may be vague or changing under pressure of
population growth and demands for mobility. Thus, the challenge facing government is

not one only of determining where management is needed (e.g., the incidence of

overgrazing), nor is it one of devising cheaper and more effective technologies for

improving household access to water, nor is it one of developing a set of management

strategies and sanctions where communal water supplies can be regulated at the local-

level without range and water degradation, nor is it only a matter of creating more

representative local institutions to approve and carry through technical and

management packages for local-level water management.
In other words, the challenge is not merely one of government being able to

penetrate to the local level in order to facilitate local-level resource management. If
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this were the case, then the admittedly difficult issue of increasing community
participation in the selection, development and regulation of technologies, institutions
and management strategies could straightforwardly be addressed. However, as we said
in Chapter VI, the government challenge in a number of communal areas is nothing less

than creating communities out of localities for the regulation of their range and water

resources. Thus, we come back to the earlier recognition that local-level management
of communal resources, to the extent it is meant to be community-based, raises issues

about the appropriate level and scale of government in Botswana.
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