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ABSTRACT

In 1976 a start was made with the setting up of a system of
district planning based on consultation with the people at the vil-
lage level. The intention was to replace a system of purely "top-
down" planning with a system including strong elements of "bottom-
up" planning. This report describes the changes that took place be-
tween 1976 and 1980. It focusses on the integration at the district
Tevel of information from the consultation into the planning pro-
cess. The linking of planning with consultation as a basis for the
wider development of nonformal education in Botswana is also con-
sidered.

Following on from a description of the new system of district
planning based on consultation, the functioning of the system is
analysed. It is concluded that within the sphere of social servi-
ces infrastructure the district level institutions and bodies at
the village Tevel are allowed an important input into national de-
cision-making processes. However, the people are not allowed in-
fluence over Government policy in those areas likely to effect the
economic situation of the rural majority. Control over this has been
retained at the national level. Decentralisation to the district
level, and in particular to the district-level political body, the
District Council, is Timited.

The positions of the village elite and the public servants are
analysed in relation to their role as facilitators or blocking-
mechanisms for the realisation of district-planning-based-on-consul-
tation. The main conclusion is that they allow the system to work
within the social services sector. But they serve as effective block-
ing mechanisms to the participation by the rural majority in deci-
sion-making beyond these limits. Government's Tlack of commitment
to pursue policies aimed at improving the economic position of the
rural poor limits the scope of district planning and channels the
consultation into a discussion on social services infrastructure.

The report concludes with a number of recommendations for im-
provements and tries to place the Botswana experience with the dis-
trict planning system into the context of the programmatic approach

to development planning.
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Chapter 1 INTRODUCTION

1.1 Consultation and Commitment
From 1976 to 1980 a system of district planning based on consul-
tation with the people was set up in Botswana. "Consultation" became

part of the rhetoric of Government.

While this does underline the legitimacy and importance of the
concept, the use of the term to cover almost any conceivable situa-
tion where more than one viewpoint is discussed tends to obscure the
meaning of "consultation" when used in the context of "district-plan-
ning-based-on-consultation". Consultation, in this sense, covers the
process whereby the opinions and involvement of the people at the
village level are taken as the basis, by officials and elected re-
presentatives at the district level, for making decisions about
overall development programmes for a district as a whole and for each
village individually.

The objective af "district-planning-based-on-consultation”" is to
increase the participation of (all) the people in making decisions
about their own future. The term "participation" as used in this pu-
blication covers (i) involvement in decision-making (ii) by all so-
cial strata (iii) so that decisions taken do not favour only those
groups that already have privileged access to resouces and (iv) that
the people also take an active part in implementing decisions arrived
at rather than leaving this to an outside agency.

Consultation has become the foundation on which a system of dis-
trict planning has been built. The Tinking of the district planning
process into the national planning process opens the way for a grea-
ter involvement of the people living at the village level in the na-
tional descision-making process - an important step towards “partici-
pation".

A number of essential steps separate the setting up of a system
of district planning based on consultation and the active participa-
tion of the people in the process. One of the most serious obstacles
to such participation lies in the active and passive blocking of the
process by groups who attempt to protect their privileged position.

These obstacles are also inherent in the dilemma of how to in-
tegrate the viewpoint of "the centre" (1) (a technical, centralised
and quantifiable viewpoint) with that of "the village" (2) ( a more
emotive and qualitative viewpoint based on knowledge of the Tlocal

situation).
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In this situation the willingness of the public servants and
politicians to implement development strategies aimed at benefiting
the majority depends on the amount of pressure they face not to look
after their own interests first. Politicisation and raising the awa-
reness of the majority of the population is an important counter-
weight which would 1imit the freedom of the public servants and the
politicians to serve their own interests. The rural poor in Botswana
are not politicised; rather, decisions are taken for them by the vil-
lage elite and by the village-level extension workers. The rural
poor are accustomed to this state of affairs and have not questioned
it serously.

If changes are to be made in the way decisions are made - for
example, through changing the planning system - a measure of "top-
down" response is a pre-requisite for bringing about changes within
the existing system. Therefore the development of a system of dis-
trict planning allowing for a greater involvement in the planning
process by the people at both the village and the district levels
must take place in an environment which, if not positively stimu-
lating, at least allows the process to start and to expand and which,
secondly, is willing to change its own methods (of planning and im-
plementation) to accomodate these changes.

Nonetheless there remains a real gap between, on the one hand.
setting up a system of "planning with the people" involving the
provision of social services and, on the other hand, taking a fur-
ther step forward; a step which involves increased participation
and which could lead to a more equal distribution of wealth in line
with the Government of Botswana's stated goal of Social Justice.

The official development policies of the Government of Botswana
aim at the goal of Social Justice. The question is: to what extent
are the poorest benefitting from them or are they aimed at maintai-
ning the present distribution of power and economic relations from
which the rich derive proportionately greater benefits than the poor.

(I) The term "centre™ as used in this connection is used rather Too-
sely to refer to a higher level; thus, depending on the circumstan-
ces it may refer to the district-level, to the central government-
level or to the viewpoint of a donor agency.

(2) One might speak here also of "periphery", "rural poor" or "small

farmer".



-3-

This has direct implications for the limits within which district-
planning-based-on-consultation is allowed to operate.

It will be argued that, in Botswana, the district planning sy-
stem has developed a social services infrastructure focus and that
within these boundaries the district planning system does work. But
it does not work when it comes to tackling Botswana's main problems-
the increasing rural impoverishment and lack of productive employment
for most Batswana.

1.2. A Programmatic Approach?

This analysis of district planning in Botswana covers the tran-
sitional period during which steps were taken to move from a "top-
down" to a "bottom-up" planning process. With a consolidation still
taking place after only four years experience with trying to make
district planning work it is difficult to make long term predictions,
especially because no hard-and-fast "blueprint" model was (or could
be) agreed on at the start of the process. Detailed blueprints of
this nature are generally not very successfull, (1) although it
(normally) is possible to agree on a broad lTong term strategy. In
building up the process subsequent steps are based on experience with
the earlier stages.

The importance of operating within an institutional framework
is crucial as it is the institutions which must provide continuity.
Furthermore, the dangers inherent in taking a single-project approach
are that, if successful, very often only a small group (i.e. those
directly involved in the project) will benefit. This creates a situa-
tion where a small group may reap substantial benefits without these
benefits either "tricking down" or "trickling across" to the wider
target group of rural poor. This is a danger which donor agencies,
attempting to by-pass local institutions in the provision of assi-
stance to selected projects should be aware of.

This would also suggest that single projects should be a part
of a broader development programme so that the target group can re-

(1) For a discussion of the "bTueprint™ and the "process™ approach
to rural development see Sweet and Weisel, 1979. They argue the
need for a very flexible approach operating within broad guidelines.
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main "the rural poor in a given area" rather than the much smaller
group of people likely to benefit from a single project being im-
plemented in isolation. Benefits, paricularyly economic benefits,
frequently accrue to the small groups of people reached through
such a project approach and allow them to achieve a significant
economic advantage ahead of those not covered by the project. It

is within this broader programme framework that district-planning-
based-on-consultation should operate; a very similar framework

as advocated in the so-called "programmatic" or "process" approaches
to rural development. (1)

1.3. Main Issues

The main issues to be discussed here are:

Firstly, the consultation process and the role of consultation
and nonformal education as tools in the establishment of a dialogue
situation between the village and the district and national levels.
The need for regular consultation and knowledge of what to expect
from participation in the consultation will be brought forward as
essential elements.

Secondly, Botswana's rural development strategy has major
implications for the Tong-term success of the district planning and
constultation process. Rural development in Botswana has come to
be equated with the provision of social services and supporting
infrastructure by Government. This has supported the expectation
that "Government will provide" and Ties at the base of a certain
apathy on the part of the rural poor to become involved in “deve-
lopment". The potential for such a development strategy to effect
the economic position of the rural poor is marginal. The active
pursuance of a development strategy aimed at increasing production
and creating employment possibilities for the rural poor does in-
fluence their economic position but this has, up until now, tended

to be avoided.

(1) The discussion of these two similar approaches is taken further
in the report "The Small Farmer and Technical Assistance", Roling
and de Zeeuw, 1981. (forthcoming)
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Thirdly, the roles played by two principal groups at the vil-
lage level will be considered. The village elite, take a leading ro-

le in the consultation process but their ability to represent the
views and aspirations of the rural poor is constrained by their links
with the extension workers and the cattle-owning and well-educated
national elite. The village-level extension worker is first and fore-
most a bureaucrat with a Toyalty to the organisation that pays him
and only in the second place a change agent. In all this the in-
fluence of the rural poor (the majority of the population) is only

marginal.

Fourthly, within this whole situation, formal education emerges
as a factor which cannot be ignored. It is always a top priority in
the consultation and provides one of the few ways (possibly the only
way) for somebody from a poor background to break through the bar-
rier and to join the elite. However the present educational system
can only satisfy the aspirations of a very small number with the ma-
jority dropping off along the way.

This publication can be roughly divided into three main parts
Chapters 2 and 3 serve to provide the background information nec-
cessary to understand the context in which the district planning
~system was set up and in which it functions. For those readers
acquainted with Botswana, these chapters will probably cover fami-
Tiar ground.

The second part - chapters 4 and 5 - describes the setting up
of the district planning system based on consultation and Tooks
at the importance of nonformal education as a tool for consultation.
These two chapters contain a number of case studies, set in different
type face, as illustration of points made in the chapters: they are
mostly descriptive and do not delve deeply into the reasons for the
successes and failures.

This is done in the third part - chapters 6 and 7. It will
be argued that there has been a large measure of success achieved
in involving the people in the planning of social services develop-
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ment. However this involvement is Timited to social services; the
same success has not been achieved in other areas, in particular
where developments are Tikely to threaten the economic position of
the elite. This Timited success does not lie in the methods used or
on the planning system which has been created but lies, broadly
speaking, in the domination of village Tife by a small elite group
and the domination of decision-making by the public service which,
in this respect, acts as a self-interested lobby.

The last chapter - chapter 8 - draws conclusions and makes a
number of recommendations for improvements.

A Note on Terms Used

(a) The terms "top-down" and "bottom-up" planning have been used.
Although a number of other terms might, just as appropriately, have
been used, these two terms have been preferred because they indica-
te, in a nutshell, both the concept and the planning direction.

(b) The masculine, as in "he", "his", etc., has been used throughout
to refer to he/she, his/hers, etc.

(c) Botswana, Batswana, Motswana, Setswana - these terms refer, re-
spectively, to the country, the people, a single person and the lan-

guage.

(d) Pula - the national currency. Until 1976 Botswana used the South
African Rand as its currency. For this reason, all currency referen-
ces before 1976 are in Rand (R) and all those after the change-over
are in Pula (P). The Pula is roughly equivalent to one South African
Rand or to 1,10 US dollars (1981). The term "Pula" in Setswana also
means rain and is the country's motto as well as national prayer

-- frequent droughts and the semi-arid environment underline its

~ appropriateness.
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Chapter 2 BACKGROUND TO BOTSWANA

2.1. Geographical notes

Descriptions of Botswana normally note its semi-arid character
and that the area is roughly the same as that of Kenya or France -
i.e. 582000 km2. The country has a relatively small population (805,000
according to the 1978 official estimate) concentrated along the eastern
border of the country where soils are better and rainfall somewhat
higher than in the rest of the country. More than two-thirds of the
country is covered with Kalahari sand of which a Targe part is known
as the Kalahari Desert. These sands support a low, savanna-type vege-
tation of bushes and grasses suitable for low intensity grazing by
both cattle and antelope. This area has little arable agricultural
' potential.

In the eastern and more fertile part of the country subsistence
arable farming is the main-stay of the majority op the population.
Nonetheless there are considerable risks involved in arable agri-
cuture. The land suitable for arable cultivation is limited and not
only is rainfall generally low but the country is also susceptible
to drought. Botswana has a vast herd of cattle, but cattle holding
is unevenly distributed in favour of a rich minority. The majority of
the population depends on the risky undertaking of arable agricul-
ture often combined with some form of wage labour as they own few or
no cattle.

Botswana is Tandlocked being bordered by Namibia, South Africa,
Zimbabwe and Zambia. Botswana's relationship with South Africa has
always been of fundamental importance; an importance which was con-
tinued after Botswana attained Independence in 1966 in spite of the
disagreement of the Government of Botswana with the South African

"apartheid" system.
2.2. The Economy

Botswana's economy is an underdeveloped economy in relation to
the South African economy and the international capitalist system.
It is dependent on the export of primary products i.e. cattle, to the
European Economic Community and minerals, ‘exploited principally
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by the Anglo American Corporation, and exported to the United States
and Western Europe. Botswana's industrial production is almost non-
existent. It imports all consumer goods, building materials, etc,

and about 4/5 of the import comes from South Africa. This means that

it is difficult for the unskilled Batswana to find wage labour within
their own country, and there has now been a tradition, going back three
generations, of migration to South Africa for work in the mines and
farms.

This external orientation makes Botswana very susceptible to ex-
ternal influences on its economy, particularly by the multi-national
companies running the mining industry; and also by the price its cat-
tle fetches on the world and the European market, and by the flucta-
tions in the quota of migrant workers permitted into South Africa.

Historically the country's principal export was beef cattle;
fluctuations in the price of this commodity have had a major impact
on the amount of money available on the domestic market. However
cattle ownership is skewed with the largest herds being concentra-
ted in the hands of very few people and with 45% of all households
not owning any cattle at all (as estimated by RIDS, 1976) Only those
with the large herds have been in a posititon to benefit directly
from these cattie sales and from the artificially high prices paidd
by the European Economic Community (60% above world market prices
under the terms of the Lome Convention).

Since the discovery of Botswana's mineral wealth (diamonds and
copper-nickel) exports in this sector have taken over from cattle as
the principal export. Particularly the diamond sector exploited by
De Beers, a subsidary of the multi-national Anglo-American Corpora-
tion, is very profitable. Nonetheless the state has Tittle control
over how the mining companies run their business. The mining indus-
try is highly capital intensive, requiring principally highly skil-
led manpower hired from outside Botswana - and providing relatively
few jobs for unskilled Batswana.

On the other hand the South African mines - controlled by the
same multi-national - have a long history of importing unskilled and
semi-skilled migrant workers from Botswana. Transfers from these
migrant workers is an invaluable and neccessary source of income for
poor household in Botswana. These households, in theory dependent
on subsistence agriculture, only manage to get a marginal return off
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the land for their efforts, own few cattle or none and depend on
transfers from family members working in the mines to supplement
the family income.

In the absence of any alternatives the South African Govern-
ment's declared policy of cutting down on the number of migrant
workers is liable to have very wide repercussions. Already migra-
tion to Botswana's own urban areas is increasing but Botswana's
own economy does not have the capacity to absorb the surplus of la-
bour which would be thrown into the market in the case of such an
eventuality.

Subsistence agriculture is practised by most rural household.
Returns are very low and most families have made efforts to supple-
ment their incomes from agriculture with other sources of income.
For the majority this means having a family member working as a mi-
grant labourer. The richer families often have several member of
their family working in the Public Service and own sufficient cattle
to be able to engage in commercial livestock activities. Because the
returns from livestock are so much higher, the amount of effort re-
quired so much lower and the risks (of bad rains, etc) so much ea-
sier to overcome, few people have made the effort to invest very
heavily in commercial arable farming. The few that have, have been
able to do so because of their access to a sufficiently large herd
of cattle.

Frequent droughts, coupled with bad harvests, have meant that
arable production levels have fallen even below subsistence on a num-
ber of occassions. When this has happened, supplementary food ra-
tions were supplied by international donor organisations.

2.3. The Growth of the Economy

Economic growth has been rapid since Independence in 1966. At
Independence, Botswana's economy - after years of colonial neglect
- was dependent on export of beef cattle. British grant-in-aid was
neccessary to balance the budget and activity in all sectors was mini-
mal. Colonial rule bequeathed the country almost no trained manpower
and education, apart from a few private schools, was totally inadequate.

The discovery and exploitation of the substantial mineral de-
posits laid the basis for the rapid economic expansion. Other factors
also stimulated the growth rate; the price of cattle on the world mar-
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ket increased and, more important, the renegotiation of the Southern
African Customs Union Agreement (SACUA) in 1969 meant a considerable
increase in Government revenue from this source. The returns from
mineral production - especially diamonds - and increased income from
the Customs Union, rapidly made Botswana independent of British
grants-in-aid.

The rapid expansion of the mining sector included both capital
investments by multi-national companies but also substantial infra-
structural assistance by the Botswana Government. Roads, railways,
housing development and also the very large Shashe Dam project
(to provide electricity) for the copper mining complex at Selebi-
Phikwe meant substantial investments and a rapid expansion of the
economy.

This early phase was followed by the Government's own Accelera-
ted Rural Development Programme. Increased Government expenditure on
infrastructure for social services in the rural areas came after the
construction phase for the mining developments had been completed and
the economy was threatening to slump. Through concentration on infra-
structural projects Botswana managed to keep its economic growth rate
high. However, although educational facilities had been expanded
rapidly, the country was unable to produce sufficient home-grown man-
power and became dependent on large numbers of expatriates to keep
the economy running and to the man the middle-levels of the public
service.

The Tikelihood of the growth rate levelling off has decreased with
the discovery of the very rich diamond pipe at Jwaneng. Already vast
investments have been made to open up this area, located in the Ka-
lahari Desert, including tarred roads, new towns and an airport, while
the vast water supply needed to operate the mine effectively will
also mean an enormous investment.

In addition two new "coal towns" will be needed to service the
new coal mining ventures of the Royal Dutch Shell Group. Together
with the accompaying infrastructure, the new coal mining ventures
will ensure a high economic growth rate throughout the 1980's.

Next to the investment in the mining sector two other sectors
have contributed to the economy's rapid growth rate. These are the
livestock sector and the public service. ‘
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Botswana is the largest beef exporter in Africa (1976/77 = 31,000
tonnes compared to Zimbabwe 19,920 tonnes; Ethiopia 16,650 tonnes and
Chad 14,930 tonnes). Through the Lome Convention Botswana sells its
beef to the European Economic Community which has raised the price
paid for Botswana beef to 60% above world market levels. In addition
to the favourable price levels a wide range of subsidies on livestock
including veterinary assistance, disease control, and marketing faci-
lities, makes this a very profitable and attractive sector for those
few whose herds are Targe enough to allow for a sustained off-take.

Botswana's growth strategy also includes the allocation of a
large share of the country's resources to expanding social and other
government services. The public service has been expanded rapidly
since Independence, as have the rewards attached to a position in the
public service. Although expanding rapidly, the public sector cannot
meet the demand for formal employment, and in the absence of signi-
ficant numbers of jobs being offered in the private sector, there
is a very fierce competition for jobs in the public service.

2.4. The Distribution of Wealth

The distribution of wealth is very uneven. The bulk of the ru-
ral population exists at a level which, at best, is only a little
above subsistence. Their access to resources such as cattle, but
also modern resources, such as education, is limited. Hence it is
from these sections of the population that large numbers migrate to
the towns and especially to the mines in South Africa in search of sup-
plementary income.

RIDS (1976:87) noted that Botswana falls into the group of coun-
tries with the skewest income distribution. Relatively few house-
holds are extremely rich and, conversely, three-quarters of the ru-
ral population had below average incomes. Rich households derived
their income principally from livestock and from formal employment,
underlining the fact that success in the traditional sector (live-
stock) is coupled with success in the modern sector (formal employ-
ment).

Also geographically, wealth is unevenly spread. In the remote
rural areas and small villages the poorest households are to be found,
whereas the richer households tend to be concentrated in the larger
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villages (especially the district capitals) and in the urban areas.

Here it is important to note the factor of urban-rural inter-
dependence. The picture of rich urban areas and poor rural ares is
a myth. As Egner and Klausen (1980:14) have noted, 90% of the urban
people retain both social and economic links with their home villages.
In other words, the urban poor and the rural poor are basically the
same group of people and the urban rich and elite groups are also
the elite groups in the rural areas. Therefore not only is the size
of the houselhold's herd positively Tinked with the educational
achievements of memebers of the family but there is also a strong
linkage between the traditional tribal elites (distinguished by
their vast herds of cattle) and the modern elites holding the po-
licy-making positions in the public service.

The traditional tribal authorities, the modern politicians and
the public servants are largely drawn from the small group of rela-
tively well-off to very rich households. The interests of these three
categories overlap to a large degree and it is mostly the views of
this rather small but cohesive group that are most effectively con-
verted into government policy and action.

2.5. National Development Priorities.

The problems of skewed income distribution, Timited and unequal
access to education and lack of employment possibilities have been
too frequently recognised in official government publications and
research reports to need citing. The latest National Development
Plan (NDP V) also draws attention to these problems and in this plan
two principle guiding themes have been outlined as the basis for
attacking these problems: employment creation and rural develop-
ment. These two themes should be implemented within the context
of Botswana's planning objectives of Rapid Economic Growth, Social
Justice, Economic Independence and Sustained Development. A dif-
ficult task because the first two planning objectives are almost
always at variance with each other. (See Klausen, 1979: 107-108).

In this situation the objective of rapid economic growth tends to
over-ride the objective of social justice.

NDP V has two principal foci: increased arable agricultural
production and rural industrialisation. At the same time the em-
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phasis on infrastructural projects remains, as does the emphasis
on education and the Tivestock industry. It remains to be seen
whether NDP V will mark a breakthrough in arable agriculture and
rural industrialisation that will mean more productive employment
for Botswana's rural (and urban) poor and go some way to achieving
social justice. No such doubts surround the continuance of rapid
economic growth: the mining investments, an international airport,
new roads, the takeover of the railway and the expansion of the
Botswana Defence Force are sufficient to gurarantee continuing
growth.

Although a number of past policies are retained in NDP V, the
new plan does mark a breakthrough in th method of planning in Bots-
wana. For the first time planning was not concentrated only at the
national level. NDP V was based on five year plans prepared at dis-
trict Tevel by the local authorities. Information from these District
Development PTans was used as a major input into the national plan
and the involvement of the district Tevel in these planning steps
also contributed to a strengthening of capacity and political de-
cison-making at the district level. But the most important step
taken in the preparation process of the new national plan was the
Consultation. These district plans were based on a consultation exer-
cise with the people at the village level and this marked the first
faltering, tentative steps of planning-with-the-people.

2.6. The Political system.

Politically Botswana claims to be a "multi-party democracy".
In practice, although opposition parties are not banned, the coun-
try functions as a one-party state. The Botswana Democratic Party
has held a comfortable majority since Independence and the three
opposition parties that do exist have never managed to obtain more
than seven seats in the thirty-two seat legislature. In the last
elections (1979) the opposition in parliament was reduced to three
seats. The Botswana Democratic Party has close links to the tra-
ditional tribal chieftainships and has managed to base its electoral
supremacy on close links with the traditional authorities - a Tink
which underlines the conservative nature of the party.
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A structure of Tocal authorities was also created at Independen-
ce. Under this structure a number of District Councils, largely based
on tribal boundaries, was set up. These District Councils have enjoy-
ed a limited amount of autonomy in certain sectors - especially those
related to the provision of social services - but, to date, they have
been kept under tight control and supervision by the central govern-
ment. Some changes may come into the relationship central vis-a-vis
local government if the commitment to de-centralise more responsibi-
lities and leadership to the district Tevel is carried through.

A breakdown of the districts by area and size of population is
given below. It should be noted that the term "district" is, through-
out this publication, used in the context of Botswana. A "district"
in India or even in neighbouring African countries may differ greatly
from the Botswana district both in terms of area and size of popu-

lation.
District Council Areas and Population

Council Name Area Population (1976 Est.)

ZE;Z) (Total) (per km2)
Central 145,165 260,400 1.8
Kweneng 38,107 75,800 2.0
Southern 27,231 96,400 3.5
North West 129,998 62,200 0.5
Kgatleng 7,244 37,600 5.2
North East 5,323 30,600 5.7
South East 2,032 24,300 11.9
Kgalagaai 109,724 18,000 0.2
Ghanzi 104,707 14,700 0.2

569,531 620,000 1.1.

(Source. E.B. Egner, District Deve]opment}in Bostswana, 1978:2)




Chapter 3 DISTRICT INSTITUTIONS

3.1. Introduction
The present structure of district government in Botswana is a

result of a number of changes which took place at the district level

in the last years of the colonial presence and during the first years
of Independence. During the colonial period district government had been
the responsibility of the Chief and his Tribal Administration, together
with the District Administration. This was by no means an equal rela-
tionship because the District Administration, headed by the District
Commissioner, represented the Colonial Administration at the district
level and was in the position to play big brother to the Chief. Two
"new" institutions were created around the time of Independence - i.e.
the District Council and the Land Board. This resulted in a major
redefinition of duties and spheres of influence at the district level,
pruning back considerably the previously held responsibilities of the
"old" institutions.

This new situation gave rise to a number of conflicts but, on the
whole, the four institutions, through a number of co-ordinating mecha-
nisms notably the District Development Committee, did manage to co-
operate reasonably well. This view was shared by the Presidential Com-
mission which was set up in 1979 to review the functioning of local
government in Botswana and make recommendations on the future direction.
The Commission recommended:

"No radical changes to the present structure and organisation

of the four main institutions at the district level. In parti-

cular it has rejected proposals for the amalgamation of any of

these institutions. Each should retain its separate identity,
with its powers balanced by those of the others."

(LGSC, Oop 1979: 1)
It went on to note that:

"At this stage of Botswana's development the Commission prefers
a system whereby the power of one institution is balanced by
that of another to a system which makes one institution supreme
and the others subordinate to it. None the less it recognises
the District Councils as the first amongst equals, since they
have the power to decide policy and to make bye-laws, and it
hopes that by increasing Councils' capacity they may take on
greater responsibilities in due course. (emphasis added - D.N.)

(LGSC, Oop 1979: 14)

In other words, the situation as described in this chapter is likely
to remain relatively unchanged for some time into the future or at
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least until such time as Councils can prove that their capacity has
increased to such an extent that they can take on more responsibili-
ties.

The four local government institutions at the district level -
the District Administration, the Tribal Administration, the District
Council and the Land Board - will be discussed separately below. The
district and regional-level staff of the central government ministries
will be covered in the subsequent discussion on the principal co-or-
dinating body at the district level - the District Development Com-
mittee. This committee, which provides the forum for the preparation
of the District Development Plan, draws together all central and lo-
cal government staff based at the district level.

The conflict situation which initially marked the relationship
between the District Administration and the District Council forms
the subject of the next section. The issue at stake being who should
provide the leadership at the district level.

The Tast section in this chapter will deal with the Unified Local
Government Service (ULGS). This Service, based in central government,
controls the placement, payment and training of all local government
staff and, as such, is in a strong position to influence what goes
on at the district level.

This chapter will not do much more than describe. Its main pur-
pose will be to outline briefly the principal institutions operating
at the district level and their relationship to each other for those
readers not familiar with the Botswana situation (1). These four in-
stitutions, plus the District Development Committee and the Unified
Local Government Service, are the main "actors" on the district plan-
ning stage. Some knowledge of their responsibilities and how they in-
ter-act is therefore a necessary background to a further discussion

on district planning.

3.2. The District Administration

The District Administration, with its chief executive, the Dis-
trict Commissioner, is a familiar feature of most former British
colonial administrations. In Botswana this institution was retained

(1) For a more detailed recent study of district level institutions
and the role of these institutions in the district development planning

process see Reilly 1981.
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after Independence but did go through a number of changes which left
it without a number of its former powers. The two principal changes
which affected the importance of the District Administration were
(i) its transfer from the Secretariat (1) to the Ministry of Local
Government and Lands in 1965 and (ii) the creation of the District
and Town Councils in 1966. After these changes the District Admini-
stration was left with a number of statutory responsibilities (2).

Although the District Commissioner was no Tonger the unquestion-
able power in the district he did retain a number of important powers
and functions as regards the other three district level institutions.
Perhaps the most important of these was his chairmanship of the Dis-
trict Development Committee (which is also serviced by his office)
and his function as joint plan manager (together with the Council
Secretary) of the District Development Plan.

The District Commissioner is supported by a number of District
O0fficers whose number varies with the size of the District. Their
duties are mostly of a general administrative nature related to the
statutory responsibilities as outlined above. In addition, the Dis-
trict Commissioner is supported by two specialist District Officers:
the District Officer (Development) and the District Officer (Lands).
The former services the District Development Committee of which he
is the secretary; this official is generally an economics graduate
and he is responsible to the District Commissioner for the prepara-
tion of the District Development Plan and especially that section of
the plan related to Central Government activities at the district
level (3). The District Officer(Lands) is the key district level techni-
cal officer concerned with Land Use Planning, a major activity since
the implementation of the Tribal Grazing Land Programme has started
getting under way. He is the secretary of the district's Land Use
Planning Advisory Group (LUPAG).

Both the District Development Committee and the LUPAG contain
representatives of the four district institutions as well as central

(TY Can be compared with the present Office of the President. The Se-
cretariat controlled the administration of the Protectorate.

(2) These statutory responsibilities are mostly in the administrative
sphere. They include licensing responsibilities, judicial functions,
marriage offices, etc. These functions are discussed in more detail

in Tordoff, 1979: 12. :

(3) At present central government projects account for over 80% of

all the money spent at the district level with the Councils, Land Boards,

etc. making up the remaining 20%.
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government representatives (1).

As one of its major recommendations, the 1979 Local Government
Structure Commission has sought to increase the developmental role of
the District Commissioner. Although this has always been a stated func-
tion of the District Commissioner's office, in practice the administra-
tive and ceremonial functions left Tittle time for this. One of the
principal results of this was that most of the District Administra-
tion's development work involved only the two specialist officials
and not the District Commissioner himself. The Commission has sought
to change this situation by re-styling the District Commissioner as
the District Development Director and transferring most of his former
administrative functions elsewhere. The Commission does note that
the recommendation will stand or fall with the capacity of the man
in office and accordingly made the following additional recommenda-

tions.

That District Development Directors should be selected strictly

on the basis of their potential to do the job. (LGSC, 1979)

Picard (1977: 460-467) contends that having the wrong man in the
job was major cause of the separation within the district administra-
tion of administration and development. Thus old-style administrators,
promoted into the position of District Commissioner after Indepen-
dence, concentrated on administrative and ceremonial activities (ma-
king it into a full-time job in the process) whilst the development
activities were left to the (expatriate, university-trained) District
Officers (Development) and (Lands).

The increased priority placed on development work as a result of
the emphasis on district planning has, in practice, meant an increased
responsibility for the District Commissioners. District Commissioners
have had to take a more active part in "development" as the work of the
District Development Committee became the locus for the bulk of develop-
ment planning and discussion at the district level. Furthermore, with
feelings of national pride starting to play a role, it has become more
difficult to allow an expatriate junior officer to take a leading role
at the expense of his senior. Directives from the Ministry of Local
Government and Lands have been issued on this subject and this has

(1) To date most of the incumbents of these two technical posts have
been expatriates.
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“forced" the District Commsioner to spend much more of his time on
development and, especially, take formal responsibility for the ac-
tions of his junior staff.

The District Commissioner, as the senior central government offi-
cial at the district level, is the leader of the "district team" of
officials. This, combined with his function as one of the District
Plan Managers, underlines his potential importance in making the Dis-
trict Planning Process work. District Commissioners, and other dis-
trict officials, have argued that the office has insufficient powers
to meet up to the demands placed on it. This view is opposed by Pi-
card (1977: 617) who contended that the District Commissioners had
been given sufficient powers, but that the failure to exercise these
powers should be sought in the calibre of the incumbents of the post
(1). This last view was shared by the Local Government Structure Com-
mission (0oP, 1979: 56) which recommended both an increase in the Dis-
trict Commissioner's development responsibilities as well as better
men in the job (2).

3.3. The Tribal Administration

This contains the remnants of the traditional authority. It has
at its head the chief or, in the absence of a chief, the person nomi-
nated to take his place as "Tribal Authority". The area of the chief-
tainship normally covers the same area as that of an administrative dis-
trict and this underlines the colonial relationship between the Dis-
trict Administration and the Tribal Administration. The chief stands
at the top of a hierarchy of traditional officials which extends right
down to the village or ward headman level; this hierarchy is suppor-
ted by its own hierarchy of local police and administrative officials.

Briefly, the Tribal Administration's main functions are:

(i) To administer justice through the customary courts

(ii) To settle land disputes

(iii1) To carry out certain traditional and ceremonial functions
(iv) To provide general leadership and advice in everyday matters.
(Reilly 1981: 15)

(1) These duties and powers as related to the District Commissioners'
"development" tasks were contained in the circular, dated 18.10.1971,
from the Permanent Secretary, Office of the President to all Permanent
Secretaries, concerning the establishment of the District Development
Committee and the role of the District Commissioner.

(2) No formal action has to date (4/81) been taken to implement the Com-
mion's recommendations.
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This is a far cry from the extensive powers enjoyed by the chiefs be-
fore Independence. Legislation, especially that pertaining to the
setting up of District Councils, to the control of stray cattle and

to land allocation, has stripped the chieftainship of many of its pre-
viously held responsibilities. The most significant power which it

has retained is the right to administer justice through the customary
courts.

However, although the chieftainship has lost many of its statu-
tory powers it still retains tremendous popular support and, further-
more, it is the only institution that has strong representation rea-
ching down to even the smallest village. Neither the political parties,
elected officials, central government or local government staff can
match this influence. This popular support prompted the 1979 Local
Government Structure Commission to recommend some strenghtening of
the authority of the chieftainship. However, whether sufficient poli-
tical support will be forthcoming for turning back the clock, remains
to be seen.

At present there is a large degree of political control over the
tribal administration. Whilst appointment of the chiefs is done accor-
ding to custom, Government needs to recognise this appointment be-
fore it becomes official and Government may also take away its recog-
nition of a chief - whereupon that chief forfeits his membership of
the House of Chiefs and his salary. And although the chief may appoint,
according to customary rules, his sub-chiefs and headmen, this does not
automatically mean their recognition by Government in the form of a
salary. Only about half of the approximately four hundred village and
ward headmen have been recognized and warranted, which gives them the
formal authority to impose sanctions at a kgotla (or Customary Court).

Thus, to some extent, the District Commissioner is still in the
position of big brother to the Tribal Authority and the District
Commissioner's reports to his own Ministry (Local Government and Lands)
and to the Office of the President serve as a check on the exercise of
this authority.

The role of traditional tribal authority in national politics is
most visible in the House of Chiefs. However, this body has no legis-
lative or blocking powers but only advisory powers. Although the de-
mise of this institution (as predicted in Proctor, 1968) has not yet
taken place due to the respect still accorded to the chieftainship,
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neither does the House exercise a significant influence on national
politics.

The chief has more influence at the district level where he is
an ex officio member of both the District Council and the Land Board (1).
At this level the chief is in a position to influence decisions taken
by these two bodies. But this power to influence decisions is not sta-
tutory but is a function of the respect which his traditional office
still holds as well of as his own interest in the proceedings of these
two bodies. These vary with the result that the chief's influence on
these two bodies also varies a great deal (2).

3.4. The District Council

The District Council was the first of the two new local govern-
ment institutions to appear. The first Council elections were held
simultaneously with the elections for the country's first Parliament,
in 1966 (3). The District Councils were to take over many of the func-
tions of the Chiefs and Tribal Authorities. Their main statutory func-
tions now cover the following: the provision of primary education and
basic health facilities, the maintenance of rural roads, the operation
and maintenance of domestic water supplies and community development.
In addition they have a large number of minor functions.

However their most important function has now been recognized
as being the provision of district development leadership based on
their position as the elected representatives of the people at the dis-
trict level (4).

Council elections take place at the same time as national elections.
Normally this will take place every five years. Choice of candidates

(1) If the recommendations of the Local Government Structure Commission
are accepted (see OoP 1979: esp. Ch. 4) the chief's potential influence
on these bodies is likely to increase.

(2) This in one district the Chief could be chairman of both the Land
Board and the District Council whilst in other districts the district
councillors allow little interference from the chief in their decision-
making.

(3) The Local Government Act 1966 provided for both District and Town
Councils. Although staff is transferable between District and Town
Councils, the discussion here will be limited to District Councils.

(4) The leadership role of councils is discussed at length in Egner
1978: 38, and also in the Fifth National Development Plan 1979-85,

para. 4.78.
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for the elections has, in practice, been the prerogative of the national
organisation of the political parties as none of the political parties
have been well organised at the district, constituency or village levels.

Council staff are not bound or bonded to any one Council but are
all members of a Unified Local Government Service (ULGS). ULGS is lo-
cated within the Ministry of Local Government and Lands and its direc-
torate is responsible for the planning, recruitment, training and pos-
ting of all ULGS staff. District Councils have no say in this (1). Thus
coyncil staff are in the position of having to serve two masters.

On the general situation as regarded the functioning of Councils
the Local Government Structure Commission (OoP, 1979: 16) found that
the quality of Councils - both as regards their work and their staff
- was extremely bad, but that Councils had not been given the resour-
ces necessary to do their job properly.

The Commission noted, along with several other studies (2), that
probably the greatest single constraint to the effective functioning
of councils was the shortage of skilled manpower. Accordingly the Com-
mission recommended that until such time as Councils proved capable
of carrying out their present functions properly, no new functions
should be added to the present ones. The important political function
of providing district development leadership was seen by the Commis-
sion as being of vital importance and it was recommended that this
function could be most appropriately held by an elected body (LGSC,
OoP, 1979: 16). However District Councils remain highly dependent on
Central Government for their financial resources - their one method
of collecting their own revenue, through Local Government Tax, is
auspicious only for the complete failure of all efforts at tax col-
lection. Therefore Councils have to rely on the Central Government to
provide the financial resources for both the recurrent and the develop-
ment budgets. The control over the purse-strings means that Central
Government has retained a lTarge measure of control over the direction
which the "development leadership" is allowed to take.

(T) ATthough it should be added that District Councillors have, on
those few occassions that the politicians "interfered" in such matters,
forced ULGS to reverse a previously taken decision regarding the trans-
fer of senior officers. Recommendations from the LGSC also seek to
curtail the arbitrariness of the ULGS style of decision-taking (LGSC,
Oop, 1979: 79-90).

(2) See LGSC, OoP 1979: 19 and also Watson 1978.
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3.5. The Land Board

The Land Boards, first set up in 1970, further eroded the powers
of the chiefs by taking over from them the allocation of tribal Tand.
With the implementation of the Tribal Grazing Land Programme they have
also become a focal point for land use planning. The Land Boards were
based on the old tribal territories with the result that, generally
speaking, the boundaries overlap with those of the other three local

government institutions.

Membership of the Land Board consists of representatives from the
District Council and the Tribal Administration as well as persons no-
minated by central government (1). The Land Board is responsible to
the District Council in its policy-making.

Thus far the principal problems with the Land Boards have been
their lack of knowledge of the law and lack of competence in imple-
menting the law. This was especially true at the Sub-Land Board level.
These problems are obviously compounded by the poor quality staff allo-
cated to the Land Boards. Land Boards staff are also all members of the
Unified Local Government Service and they too, much as Council staff,
are subject to the rather arbitrary decisions made by this ministry-
based department. Both Council and Land Board have had to muddle along
during the first decade of their existence with the staff that nobody
else wanted. Some change has started to creep into this method of per-
sonnel administration both with the allocation of more skilled people
to these bodies and with the up-grading through in-service training
of the incumbent staff. However, the policy of preferential allocation
of the most skilled manpower to Central Government has by no means

been reversed.

3.6. The District Development Committee

The chart (facing page) gives, in schematic outline, an overview of
the relationship between the four authorities, the field officers of
the central government ministries, and the co-ordinating body at the
district level, the District Development Committee.

The District Commissioner, in his "development" role, is the
chairman of this committee and he is assisted by the District Officer

(1) Both the Ministry of Local Government and Lands and the Ministry
of Agriculture have a say in these nominations.
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Organisation Chart: District Institutions

HoR2EHQ

Ministry of Local Other Central
Government and Lands Government Ministries
ULGS
District _
B T
Councillors |
|
|
~---=-=|T - - - -] - - - |- -—- —=-—- = |
' ] ] | '
U . r L e -~ . s e wn e
District Land Tribal District : District | Tield Officers
I
Council Board dministratio Administration y Development f= === Central Govt.
: Committee ! Ministries
Notes:
1: District Councillors are elected on a constituency basis. Candidates are chosen by the key:
parties' national executives. ' lines of
itye
2: Land Board members are at present chosen by the District Council, the Tribal authority
Administration and the Ministry of Local Government and Lands (based on advice from 1ines of
the District Administration). T~ 7 communication

3: The chief is a member of the House of Chiefs - an advisory body to the National
Assembly.
4: The District Commissioner is directly responsible to the Permanent Secretary,

Ministry of Local Government and Lands.



-26-

(Development) who functions as secretary to the committee. The District
Development Committee was responsible for the preparation of the Five
Year District Development Plans (prepared in 1977) and subsequently
for the preparation and monitoring of the district's Annual Plans. In
practice the actual plan writing is shared by the District Officer
(Development) and the Council Planning Officer. The District Commis-
sioner, as chairman of the District Development Committee, and the
Council Secretary, as the District Council's chief executive, have
been assigned the role of joint plan managers to oversee district

plan implementation and to keep the plan on schedule. They are assis-
ted in these tasks by the District Officer (Development) and the Coun-
cil Planning Officer.

The principal function of the District Development Committees is
to co-ordinate development planning at the district level. This has
meant an increase in the work-load and responsibilities of this insti-
tution since 1976 - the first year of "district-planning-based-on-con-
sultation". However, it has remained a technical and co-ordinating
body. The prerogative for the political approval of the District Plan
rests with the District Council. This prerogative extends over all the
plan sectors at the district level including those for which they have
no statutory responsibilities - this includes a number of the central
government sectors notably those related to agriculture, commerce and
industry.

Central Government acquiesence to such political decisions depends,
to a large extent, on previously held discussions between the centre
and the district. The District Development Committee has ususally been
the vehicle for such discussions.

District Development Committees were set up in 1971 after the crea-
tion of the two "new" local government institutions - the District Coun-
cils and the Land Boards. It was felt that with four institutions, all
linked more or less directly to the Ministry of Local Government and Lands,
and the presence of numerous field staff from other ministries at the
district level, some sort of co-ordinating mechanism was necessary.
During the past decade this role has been the task of the District De-
velopment Committee (1). Also during the last decade a number of major

(1) Non Governmental Organisations may also be represented on the District
Development Committee. This is especially true of the local Brigades
Development Trust.



-27-

developments have taken place which have had a major effect on the
role of this committee - most notably the development of the district
planning process. The amount of activity and the amount of money being
spent at the district level - both by central government and by the
local authorities - has increased greatly as a result.

In the view of the Local Government Structure Commission, the co-
ordinating functions of the District Development Committees are a vital
part in the further development of District Planning. The Commission
recommended the retention of this institution and further recommended
that central government ministries should delegate more decision-making
responsibilities to their field representatives in order to help the
District Development Committees to function more effectively. (LGSC,
OoP, 1979: 59)

Thus the District Development Committee is likely to remain the
key body for district development planning for the foreseeable future.

3.7. District Council versus District Development Committee

Both the District Council and the District Development Committee
are relative new-comers to the District, with the first District Coun-
cil elections taking place in 1966 and with the District Development
Committees dating back to 1971. The setting up of District Develop-
ment Committees was regarded by many councillors and council officials
as a slap in the face of Council autonomy (Picard, 1977: 472). It
was interpreted as Central Government trying the creation of a rival
body dominated by central government officials. Furthermore the sta-
tutory responsibilities of Councils, as well as their lack of finan-
cial and manpower resources,, limited their participation in those
central government sectors which were co-ordinated at the district-
level by the District Development Committee. Thus early relations were
very bad. (Picard, 1977: 471-484; Picard, 1981: 290-291; Minutes from
the Third (1975) and Fourth (1976) National Conference of District De-
velopment Committees.)

The present situation is much more amicable. This can be attributed
to the degree with which the two institutions were able to co-operate
in the preparation and implementation of the District Development Plans
from 1976 onwards. The conflict as to the areas of competence and re-
sponsibility was resolved, firstly, through directives from the Ministry
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of Local Government and Lands and, secondly, through the trials and
errors involved in the implementation of these directives. An impor-
tant development which has contributed to the "new" working rela-
tionship between District Council and District Development Committee
has been the shift in the focus of development at the district level.
Wheras in the past plans tended to be made within sectors, mostly
decided on at the national level and involving few officials outside
the confines of the sector, the District Development Plans focus on
the district as the unit for which plans are made rather than on a
single sector. The various sectors are combined into one plan at dis-
trict rather than national level. This has tended to unite the dis-
trict officials into common interest groups.

The role conflict between District Council and District Admini-
stration staff was tackled at the beginning of the District Plan pre-
paration process through the directives from the Ministry of Local
Government and Lands to the effect that District Councils were to
fulfil the role of supreme political body at district level with the
District Development Committee as a secondary institution with tech-
nical and co-ordination functions. Once these roles were clarified
much of the rivalry was nullified. The experience of working together
in the planning process has helped to consolidate this working rela-
tionship. The manner in which Council and District Administration of-
ficials, together with district-based agricultural, health and other
officials, have started to work together as district interest groups
at the yearly National District Development Conference is an illustra-
tion of this. This increased co-operation and the identification of
the district as the development focus is also reflected in the minutes
of District Development Committee meetings from the various districts.

The workload and influence of both Council and District Develop-
ment Committee increased as a result of the district planning process.
This increase was at the expense of the centre and not at the expense
of other district-level institutions. The District Council - District
Development Committee conflict has become a centre - district conflict.

Nonetheless the involvement of the District Council in making
planning and political decisions has given many central and Tocal go-
vernment officials at the district level a lot of problems, mainly
because of the lack of esteem that the officials have for the (elec-
ted) representatives of the people. Although the Councillor may be the
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elected representative for the area, the official is the man with the
formal education, the salary and the career structure. The two live
in different worlds and the official very often does not have much
respect for the councillor. Local government officials (i.e. District
Council employees), although formally responsible to the Council's
political direction, will often try to manipulate the coucillors or
browbeat them into following the officials' advice (1).

It is true that councillors are often less literate and have less
formal education than council officials. This problem is not one which
has gone unrecognised and several attempts have been made to upgrade
the quality of the councillors' work through training courses (2).
However 1little has been done by the political parties, and especially
by the ruling Botswana Democratic Party, to upgrade the quality of
the candidates chosen by the party executive to stand for election.

In most of the country's rural areas there is no real opposition to
the Botswana Democratic Party, and this party would stand to lose very
little by nominating more effective and capable people for the func-

tion of councillor.

This Tast point does need a qualifying statement. Although most
councillors have less formal education than council officials and many
have very little formal education this does not make them "irrespon-
sible". But the less formal education a councillor has, the easier it
is for the officials to overwhelm him with their "expertise" or to
slip things through un-noticed. In addition many councillors do hold
their jobs as a result of political patronage and not because they
have proved themselves to be capable in the carrying out of the re-
sponsibilities attached to their position. Hence their re-election does
not depend on job performance but on the patronage continuing (3) - not
a good foundation on which to build a Tocal government structure which

(TI) These remarks are based on personal observations and on personal
communications with officials and councillors. Research done by Picard
supports these findings - see especially Picard 1981. :

(2) Numerous training courses were organised for Councillors by the
Botswana Extension College and the University's Department of Extra
Mural Services. A selection of reports on these have been taken up into
the bibliography - see Appendix III.

(3) Evidence for this, besides my own observations, can be found in the
Civics Education Survey (Byram, 1978) and in the feedback from the
Lesedi la Puso civics education campaign. The functioning of councillors
and council officials is also discussed in two publications on the func-
tioning of the Village Development Committees - see Gulbrandsen and Wiig,
1977, and Isaksen, Gulbrandsen and Seim, 1980.
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is responsive to the needs of the people.

3.8. The Unified Local Government Service (ULGS)

Council officials, in theory, receive their directions from the
Council; in practice many of their actions are governed by directives
from the Ministry of Local Government and Lands and from the Unified
Local Government Service (ULGS). ULGS is a personnel agency func-
tioning as a department within the Ministry of Local Government and
Lands, responsible for its actions to the Permanent Secretary of that
ministry. A1l Council and Land Board staff are employed by ULGS.

This department, therefore, is in the position to exercise a large
degree of control over a vital group of the officials working at the

district Tlevel.
District Council officials are one of the cornerstones on which

decentralisation to the district level rests. If Councils are to per-
form their district development Teadership tasks they must have per-
sonnel which, firstly, is of the "right calibre" and, secondly, is
responsive to the political direction of the District Council. In
Botswana, neither of these conditions is adequately met and one of
the major reasons for this failure is the inadequate way in which
the ULGS functions.

The ULGS was established in 1972/73 with the following tasks in
mind:

a. To eliminate the "tribal" base of the selection of local
government officials (1).

b. To create a salary structure and conditions of service
that would attract qualified staff, and
c. To ensure that all Councils, through the merit system
and equitable pay scales, had well-trained manpower.
(Source: OoP, 1972: 71-72; Picard and Morgan, 1980)
Although there could be a Tot of discussion as to how well ULGS has
managed to carry out these tasks, the result has been the creation
of a department, at the national level, which has a great deal of
power over a large number of officials. Officials who, theoreti-
cally, fall under district level political direction. No direct links
exist between the policy making body (the District Council) and the

personnel department (ULGS).

(1) Before 1972 Tocal government staff had been directly empToyed by
the Councils themselves. Recruitment of staff was mostly from the home
district. This proved very unsatisfactory, especially for the remoter,

more under-developed districts.
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A direct result of this lack of control has been that ULGS has
become able to act virtually independently of both the District aOUn-
cils and the Ministry of Local Government and Lands. Frequent and
seemingly arbitrary transfers (sometimes as punishment for non work-
related transgressions (1), training courses followed by transfers,
prefential promotions for reasons not linked to work-performance
are evidence of this and has served to show local government offi-
cials who their real boss is. Therefore local government staff have
become well aware of the need to show their first loyalty to their
employment bureau as it is this bureau which controls the further de-
velopment of their career and not their Council of present employ-
ment. In additon to control over the staff establishment, the ULGS
has also involved itself in policy matters and has been able to act
in such a fashion, over the heads of the local authorities, because
of its domination over the staff.

A number of changes in this whole relationship between ULGS and
the Tocal authorities is necessary in order to allow the local autho-
rities, and especially the District Council, to play a greater part
in the direction of their own staff.

The Local Government Structure Commission (OoP, 1979: 83) has
recommended that local authorities be given a greater role in the di-
rection of their own staff. Recommendations to this effect include
giving District Councils more direct control over the adminstration
and recruitment of their junior and middle-level staff as well as
quaranteed retention of staff for a longer period of time. Further re-
commendations are aimed at minimising the policy making potential
of the ULGS and setting up a number of safe-guards to ensure that ULGS
stays within the limits of its authority.

3.9. Summary

The principal Tocal government institutions at the district level
have been outlined. Attention was drawn to the District Council as the
provider of development leadership at the district level and to the
District Development Committee as the most important co-ordinating
body at the district level. These two institutions are the ones most
directly involved in district planning, with the first providing overall

(1) PersonaTl observation
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leadership and guidance and the second performing co-ordinating and
technical functions.

The potential for conflict between these two institutions was
also noted. It was suggested that with the increased necessity of
having to work together on the common task of preparing and imple-
menting the District Development Plans, the situation in which the
two institutions competed as rivals has changed. With both bodies
having a district orientation and with a clear definition of tasks
this inter-institution rivalry is tending to be replaced by a much
greater degree of co-operation.

Lastly attention was drawn to the staff situation at the dis-
trict Tevel and, in particular, to the influence which the Unified
Local Government Service has on the staff. It was argued that this
control is so great that the District Councils' direction and control
over their staff is seriously prejudiced. Such Tack of control has
major implications for the implementation of the District Develop-
ment Plans.

The first three chapters have discussed the context in which
district-planning-based-on-consultation takes place. The next chap-
ter discusses the first attempts to link planning with consultation
at both the district and the national levels; in particular, the next
chapter will cover the experience with the first consultation exer-
cise on which the 1977-82 District Development Plans were based and
the attempts made with setting up an on-going system of annual plan-

ning-based-on-consultation.



Chapter 4 LINKING PLANNING AND CUNSULITATILIUN

4.1. Introduction
November 1376 marked a turning point for district planning. At

that time a clear policy directive was given that District Deve-
lopment Plans should be prepared and, secondly, that these plans
should be based on consultation with the people. The importance of
linking the two activities was stressed.

Before discussing the directive and what resulted from it, pre-
vious experience in Botswana both with district planning and with
consultation will be outlined. The previous experience with district
planning relates mainly to the 1973-78 District Development Plans
and the Accelerated Rural Development Programme. Previous experience
with consultation derived principally from the Public Consultation
campaign on the Tribal Grazing Land Policy implemented during 1975
and 1976.

The 1977-82 District Development Plans will be dealt with at
some length as these were the first district plans where a serious
attempt was made to link planning with consultation. Two case stu-
dies will be presented to illustrate how this happened in practice.

The remainder of the chapter will deal with the process of mo-
ving from a one-off consultation exercise to an on-going system of
district planning-based-on-consultation. Firstly attention will be
paid to the preparation of Annual Plans by the districts and the fit-
ting of this annual plan preparation process into the yearly finan-
cial, manpower and programme planning taking place at the national
level. Secondly, and most importantly, attention will be paid to the
place of consultation within the annual planning process. The impor-
tance of creating a dialogue situation between the district and the
village level will be stressed because it is only through a dialogue
situation that the people at the village level will be able to have
any influence on what happens at the district level. It will be con-
tended that within a regular yearly consultation, where the people
consulted feel that they are involved in the decision-making and where
they can see the results of their involvement, it is possible to speak
of a dialogue situation. As illustration of this, a number of exam-
ples will be given of the methods of consultation which have been used
in a attempt to create such a dialogue situation.
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4.2. Previous Experience with District Planning and Consultation
District Planning based on consultation was heralded in in november

1976 but the decision to do so was based on two major experiences

of the preceeding years. Since Independence a number of National De-
velopment Plans had been prepared and attempts had been made to pre-
pare District Development Plans based on the national programmes.
Secondly, a major consultation exercise, the Public Consultation on

the Tribal Grazing Land Policy had been carried out involving very

large numbers of people and focussing on an important rural develop-

ment programme.

4.2.1. The 1973-78 District Development Plans

The 1973-78 National Development Plan (NDP III) was the third
five-year national development plan to have been prepared in Botswana
since Independence in 1966. As with the first two national develop-
ment plans, the plan preparation process took place at the national
level where it was co-ordinated by the Ministry of Finance and De-
velopment Planning. The districts were hardly involved in these dis-
cussions at all and all decisions were taken at the national level.
Moreover little discussion took place between ministries regarding
which programmes would be carried out, where and when.

Nonetheless, following the preparation of NDP III, the District
Councils and District Development Committees were required to prepare
district development programmes: these were to form the third part
of NDP III, and covered the main statutory responsibilities devolved
to the District Councils.

The development programmes prepared by the District Councils de-
pended on the amounts of money allocated to each district by the Mi-
nistry of Local Government and Lands; District Councils had no in-
fluence on the development programmes that other ministries proposed
to implement in the districts. Neither the absolute amount allocated
nor the distribution over the Councils' areas of responsibility was
determined or influenced by the District Councils themselves. Within
these limits not much scope was left for accomodating the expressed
needs of the people living in the district. Nonetheless each district
produced a District Development Plan for the period 1973-78 which was
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duly taken up as Part III of NDP III.

In the first years of the NDP III period the Government launched
a major rural development programme aimed at achieving visible rural
development - the Accelerated Rural Development Programme (ARDP).
The ARDP was designed with the specific purpose of showing the people
that the Government was committed to rural development - a commit-
ment which had until that time not been translated into visible exam-
ples (1). The ARDP was also used as a vote catcher by the ruling
Botswana Democratic Party with an eye on the general elections due
to take place towards the end of the ARDP period (October 1974).

ARDP was a building programme for the rural areas and its ac-
cent was on social services. This meant that the projects mostly
fell within those sectors for which Councils had statutory responsi-
bilities. Because the Government needed the evidence of its commit-
ment to be visible before the elections, responsibility for the con-
struction work in the Targer villages was given to private contrac-
tors. Councils, however, did manage to play a major role in the
small villages building programme. At the same time they were put
under tremendous pressure both administratively and through their
actual involvement in the construction. Councils surprised many ob-
servers by being able to meet the demands put on them more or less
succesfully (See Egner, 1978: 14).

Although District Councils varied in their abilities to "acce-
lerate" their programmes and in their abilities to stay within the
stated programmes and priorities as reflected in their District De-
velopment Plans during this period of increased pressure, their
involvement in the implementation of the ARDP was significant. It
made the centre aware that organisations with implementing capacity
did exist at levels other than the national. It also gave the dis-
trict level staff a lot of experience at planning and implementing
projects under pressure; a sense of achievement which gave district
staff increased confidence in their own abilities and increased sta-
ture with both the public and the central government (Egner, 1978:

15).

(1) See Osborne, 1976, for a discussion of rural development and the
Botswana Government's development strategy before 1973. See also
Klausen, 1979, and Egner and Klausen, 1980, for a more detailed dis-
cussion of the Government's development strategy and the importance
of the ARDP in this context.
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The ARDP was successful in its aim of achieving visible results
on the ground before the October 1974 elections (Chambers, 1977: 4).
However only physical construction projects were implemented and this
has had many important ramifications for later district planning
efforts and district plan implementation. One of these was that both
officials and "the people" more and more began to equate the con-
cept of "development" with physical infrastructure, mostly for social
seryices, provided "free" by Government or Council - "free" in the
sense that involvement by the people affected in the form of contri-
butions of cash or Tabour, was not a pre-requisite for development
to take place. This marked an important shift away from the public
works tradition as practised by the tribal age-regiments prior to
Independence and also from the self-help efforts which had marked
the early years of Independence, when development funds were still

desperately short.

The next National Development Plan (NDP IV) covering the period
from 1976 to 1981 was a purely national plan. The experiment of pre-
paring district plans as an integral part of the National Develop-
ment Plan was dropped. NDP IV was primarily a plan for the central
government ministries. Whether the development plans prepared by the
District Councils for NDP III had any influence on the formulation of
NDP IV is doubtful. Although NDP III's District Development Plans
probably had 1ittle influence on NDP IV, some attempt at involving
the districts in the national plan preparation process was made. This
consisted of discussions between the districts and the centre after
most of the decisions had already been taken in Gaborone. The exer-
cise was carried out by the Ministry of Finance and Development Plan-
ning and was based on the circulation to the districts of "key-note pa-
pers" (i.e. the draft plan chapters prepared by the separate minis-
tries in conjunction with the Ministry of Finance and Development
Planning). This was followed by a "flying circus" of officials from
Finance and Development Planning touring the districts holding discus-
sions with district officials at District Development Committee mee-
tings. The visits were brief and contact was between officials from
the centre and the districts; 1ittle which was said had any influence
on the final form of NDP IV but, at least, a gesture had been made (1)

(T) Personal communication from a former District Officer (Development)
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and the claim could be made that the districts had been "consulted".
Thus a number of important developments took place during the
NDP III period which prepared the ground for later attempts to set
up a district planning system. The District Development Plans pre-
pared as part of NDP III provided both plan-writing experience as
well as recognition of the possibility that integrated development
plans could also be made at the district level. The experience with
the Accelerated Rural Development Programme showed that there was the
capacity at the district level to implement physical construction
programmes and this earned the District Councils the respect of both
central government officials as well as the people living in the dis-
trict. The programme also offered the Districts the opportunity to
attempt to implement some of the programmes and priorities identified
in their 1973-78 District Development Plans. A basis had been laid
for the involvement of the Districts in national planning through the
District Development Plans, through the Accelerated Rural Development
Programme and through the limited consultation exercise carried out
as part of the NDP IV preparation process.

4.2.2. The Public Consultation on the Tribal Grazing Land Policy

The next major rural development programme to be Taunched after
the Accelerated Rural Development Programme was the Tribal Grazing
Land Policy (TGLP). The TGLP policy proposals, made public in 1975
(Government White Paper No. 2 of 1975, OoP, 1975), focussed on land
and cattle. The proposals attempted to combine commercialisation of
the Tivestock industry with a programme to combat overgrazing, which
was becoming a major problem, especially in the more densely popu-

lated communal areas.
Much has already been written about the TGLP as a land use poli-

cy and about its implications for land tenure and increasing rural ine-
quality. These aspects of the policy will not be considered here (1).
The focus in this section will be on the Public Consultation carried
out as part of the process of translating the policy proposals into

an implementable programme.
The Government White Paper stated that the public response to the

(1) A recent overview of these aspects of the TGLP can be found in Sand-
“ford, 1980.
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policy proposals could form the basis for revisions of the policy (OoP,
1975: 2). The specific objectives of the Public Consultation were:

a. To provide information on the policy

b. To stimulate public discussion

c. To provide information to Land Boards, District Councils

and Central Government on how people felt the Policy should
be implemented locally, and

d. To start the long process of helping people to know how they

can benefit from the policy.

(OoP, 1975: 11) (1)
These objectives were of course, very laudable. However one should
not think that the decision to allow ordinary people to express their
opinions about a proposed government policy was taken easily. Nor that
the opinions of those consulted (as reflected in the recommendations
to Government based on the data gathered during the consultation exer-
cise (2) would find easy acceptance in the corridors of power. What
was at stake here was basic dillemma for all Governments that make a
committment to consultation. Are the opinions of those consulted
really to be taken into account when decisions are made or does one
simply go through the motions of consultation whilst retaining all
effective decision-making within a small group of politicians and
bureaucrats? In the second case the fact that a consultation exercise
has taken place - although none of the information may have been used
in the final decision-making - may be used to legitimate the decisions
taken.

This dilemma was of major significance in the decision to consult
the people on the land use policy, as also later after the recommen-
dations had been made, and in subsequent consultation exercises on
both the District Development and the National Development Plans.

(T] Three principal methods of consuTtation were used: seminars held
at national and district level for officials; a series of country-
wide kgotla meetings addressed by Government Ministers and lastly,

but most dramatically, a nation-wide Radio Learning Group Campaign.

Of the three methods, the Radio Learning Group campaign was to reach
the most people and also offered the possibility for the people to
respond to a variety of issues by completing a questionnaire.

(2) The recommendations to Government based on the Public Consultation
can be found in Lefatshe 1a Rona - Our Land, 1977: 18 - 38.
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The White Paper on the TGLP went through successive drafting
stages within three key central government ministries - Finance and
Development Planning, Local Government and Lands, and Agriculture.

The proposal for a "Public Consultation" was made in one of the drafts
put forward by the Ministry of Local Government and Lands but the
final decision to accept this was made against the better judgement
of many of the central government decision-makers who favoured the
implementation of a policy based on technical and bureaucratic cri-
teria, and who argued that to allow a popular discussion of the po-
licy to take place would only serve to complicate matters (1).

However, even after the Public Consultation had taken place and
the report and the recommendations were being prepared based on the
data collected during the campaign, the authors of the report were
aware of a reluctance on the part of senior civil servants - both
local and exatriate - to see the publication of a full and detailed
report (2). Instead these officals argued that a simple "yes" response
accepting the policy proposals was sufficient. These official were
not particularly interested in any changes or modifications which the
people might have thought up. A majority in favour was judged by
them a sufficient mandate to go ahead with the policy.

Nonetheless there was sufficient support for the proposal to
produce a very detailed document containing consultation data and ma-
king recommendations on the policy proposals (3). One of the main
reasons for wishing to produce such a full report was the fact that the
consultation did not - and could not be expected to - produce a Yes/No
outcome. Rather a number of different factors were highlighted which
all needed to be taken into account and which could be expected to
have a significant effect on the reformulation of the policy proposals.

But, in practice, it proved difficult for central government

(1) For a discussion on the decision-making process Teading up to the
preparation and acceptance of the final version of the White Paper on
the Tribal Grazing Land Policy proposals see Picard, 1980: 27-34.

(2) Personal Observation.

(3) This report - Lefatshe la Rona - Our Land, MLGL, 1977 - gave a full
account of what had taken pTace, the methods used to obtain the data,
a very detailed section on recommendations and the reasons for making
them, as well as suggestions as to how best the data could be used at
the district level. Through the production of such a detailed report
it was hoped that the volume of information gathered during the con-
sultation would not be lost.
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bureaucrats and technicians, as well as the politicians, to accept
"advice" from large numbers of ordinary people on how they could im-
prove on their policy proposals.

One of the main outcomes of the Public Consultation on the TGLP
(Teaving aside the effect that the recommendations may have had on
the Government's Tland policy) was that it Tegitimized the concept
of consultation as a means of involving the people in government
decision-making. Although the idea of involving the ordinary people
of the country in decision-making was not easily accepted by civil
servants, the success of the campaign helped to break through this
reserve and, possibly more significant, created expectations amongst
the people, e.g. "Why was Government consulting on the Tribal Gra-
zing Land Policy when it has not consulted the people on other issues".
The creation of expectations amongst the people had as the most di-
rect and visible result the Ministerial directive to the districts
in november 1976 that they were to produce district development plans
based on consultation with the people. (Seretse 1976: 1) This was
only a few months after the TGLP consultation and the directive made
the link between the TGLP consultation and the increased awarehess
amongst the people explicitly clear. Since then the concept of consul-
tation has been taken up into the rhetoric of Government. E

4.3. Consultation and the 1977-82 District Development Plans

With the preparation of the 1977-82 District Development Plans
an attempt was made, for the first time, to make a direct link between
the planning process and the people for whom the planning was being
done. The instructions to prepare these district plans was coupled
with instructions that these plans should be based on consultation
with the people and, therefore, that an attempt should be made to
set up a system of "bottom-up planning" or "planning from below".

4.3.1. The Mandate for "Planning with the People"

The mandate for "Planning with the People" was contained in the
speech opening the National Conference of District Development Commit-
tees (later re-named the National District Development Conference)
in november, 1976. (See Seretse, 1976) In this speech districts were
called upon prepare District Development Plans and to base these plans
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on a thorough consultation of the districts' populations. District
officials were reminded that planning was not the prerogative of
those few trained persons in the civil service but was something
which concerned all Botswana. In order to ensure that this happened,
officials were advised to keep in touch with their communities on
the whole range of government policies and development programmes
because "we should never lose sight of the fact that the target of
our efforts is the people". (Seretse, 1976: 3-4)

The basic idea brought forward in this speech (which in fact was
more in the nature of a directive), that planning should be based on
consultation, was welcomed. However there was a considerable amount
of discussion on the details of how the directive should be imple-
mented. These details had not been thought through enough and some
of the demands made on the districts were not reasonable because of
the speed with which districts were expected to respond. For example
it was clearly too much to expect the districts to prepare a five
year plan based on consultation with the people in only three months
- all the more so because of the lack of previous experience.

It was envisaged that the District Development Plans would be
related to the National Development Plan through a two-phased ap-
proach - illustrated on the facing page. This was an attempt to im-
prove on the District Development Plans 1973-78 contained in NDP III:
these district plans covered the same period as NDP III but, because
they were written at the same time as the national plan, they had
no influence on this plan. With the two-phase approach it was thought
that it should be possible to have district plans providing both a
meaningful input into the national plan as well as being implementable
plans for the district.

Phase I of the District Development Plans would be the district
interpretation of the current national plan (in this case NDP 1V)
based on the defined constraints and priorities of the current na-
tional plan and detailing, for the district level, the implementa-
tion of the NDP programmes. Thus Phase I was an implementation plan
covering the initial two-year period of the District Development Plan.

Phase II, which would cover the next three years of the District
Development Plan, would provide information to central government on
the districts' priorities and programmes together with their financial
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and manpower implications (if possible). This information would then
provide a major input into the preparation of the next national de-
velopment plan (in this case, NDP V).

In this way national planning decisions could be based on input
from the districts through the District Development Plans. However,
and this point was emphasised when the directive to prepare the Dis-
trict Development Plans was made, there was no point in simply expec-
ting officials at the district Tevel to write plans; if the process
was to be at all meaningful then the plans would have to be based on
consultation with the people. One of the most important tasks of
this district planning exercise would be to make clear that planning
was not solely an economist planners responsibility but rather that
it should be an important political activity in which the people and
their local representatives have to be involved. The responsibility
of especially the District Council, as supreme political body at the
district Tevel, was of particular importance.

During the discussions at the 1976 conference two levels of
consultation were defined: that between village and district level;
and that between officials at the district and the national levels.
However it could be argued that the latter problem is more of an ad-
ministrative one amenable for solution within the existing bureau-
cratic structures through, for example, better management of the bu-
reaucracy.

Consultation between the village level and the district level,
which should form the basis of the District Development Plans, is a
much more fundamental issue but one which officials had 1ittle ex-
perience with. The consultation exercise with the people at the vil-
lage level called for the setting in motion of a process which up
until then had fallen outside the "normal" work of the district coun-
cil or central government official.

Discussions at the conference produced suggestions for a number
of possible methods of consultation. The methods suggested mostly
draw on previous experience with making contact with the people 1i-
ving at the village level; no "new" methods were suggested. Thus:

A kgotla meeting approach, with preferably a team of officials
including Community Development and other extension staff pre-
sent, was recommended as the forum of consultation.
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Some sort of prepared document which could be the basis of dis-
cussion at such fora and which would illustrate the options
open to communities was recommended.

Other comments were to the effect that communities' general needs,
not just ones associable with development projects should be
assessed.

District Development Conferences, especially those involving
extension fieldstaff, were recommended by several districts as
ways in which alternative strategies of development for the dis-
trict, as well as alternative ways of contacting communities
could be discussed. These sort of conferences had been success-
fully used for training Radio Learning Group leaders as part

of the TGLP public consulation and funds for such conferences
were available from the Ministry of Local Government and Lands.

An obvious consensus was on the need for political involvement
in the consultation exercise for district planning. This in-
cluded Members of Parliament as well as councillors.

(As summarised from the minutes of NDDC 4, 1976)

These discussions formed the basic consultation guidelines for
the districts in the carrying out of the minister's directive. It
was obvious from the discussions that districts and centre were both
groping for methods. There had been very little experience with try-
ing to involve the people in national level decision-making, apart
from the Public Consultation on the Tribal Grazing Land Policy (TGLP).
One could argue that, although some of the principles were the same,
the TGLP consultation, by its very subject matter and by its attempt
at a nation-wide coverage, was a markedly different exercise from
a district-oriented consultation looking at the "general needs" of
communities. Experience would have to be gained through trial and

error.

4.3.2. The 1977 Consultation

The consultation on the 1977-82 District Development Plans varied
in many respects from later district plan consultations. It was, in
fact, regarded as very much of a one-off exercise, in spite of the
ministerial directive to make consultation a "way-of-life". (Seretse,
1976: 3) Most district officials as well as the officials in the Mi-
nistry of Local Government and Lands were more concerned with making
this one work and preparing good five year plans. It was not until
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after the plans had been prepared that the districts and the centre
were ready for the next step; namely annual implementation plans based
on an annual planning calendar with the consultation as a central
part.

The linking of the consultation with the planning process at
the district level is shown schematically on the next page. As can
be seen the consultation was a two-stage process. The first stage,

which took place in early 1977 (or late 1976 in some districts), was
supposed to provide the initial inputs on which the plan writing

would be based. The second stage, took place after the initial draf-
ting of the Plan and the discussions of this draft with the Ministry

of Local Government and Lands.

The first stage was a rather haphazard affair. The principal
reason for this being a result of having to meet a deadline for sub-
mission of the draft plan to the Ministry of Local Government and
Lands, and the fact that it was the first time that the districts were
attempting to base their plans on consultation.

The methods used varied. In some districts kgotla tours were or-
ganised and other districts held District Development Conferences. A
few districts had scheduled such conferences even before the november
1976 conference, as part of their Village Development Committee trai-
ning programme, and these conferences were converted into "consulta-
tion conferences". Thus those districts which has scheduled such a
conference wused this as a consultation forum. Other districts either
arranged for a kgotla tour or also organised a Village Development
Committee training conference (1).

The first drafts of the District Development Plans were based
on this first consultation, but also based on the central government
financial guidelines and the programmes contained in the new National
Development (NDP IV), as well as an assessment of the district's po-
tential by planners based in the district. They were prepared princi-
pally by the two district level planners, i.e. the District Officer
(Development) and the Council Planning Officer, and were discussed

(T) These types of conferences would soon be re-named District Deve-
Topment Conferences reflecting the change in emphasis of the con-
ference activities. However the participants that attended would
remain the same - Village Development Committee members, extension
staff and village headmen.
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at the District Development Committee before being submitted to the
Ministry of Local Government and Lands.

Within the Ministry of Local Government and Lands a special com-
mittee has been set up in early 1977 to assist the districts with
the preparation of the District Development Plans. This comittee,
the District Plans Committee, provided a link between the districts
and the central government ministries. This committee provided the
forum for the discussion of the interim plans at the central govern-
ment level.

The importance of these meetings with the District Plans Commit-
tee was not that they provided approval of what the districts had pre-
pared. Rather they were meant to assist the districts with plan pre-
pration, content and layout; equally important was the need to work
out and build up the process of district planning both at the dis-
trict and the central government Tevel. Therefore the District Plans
Committee had to provide an information function between the dis-
tricts and between the districts and the centre. Moreover the commit-
tee was responsible for setting up the system for Tinking the Dis-
trict Development Plans with the planning at the central government
level.

The second draft of the Five Year District Development Plan fol-
lTowed on from these discussions. The second stage of the consultation
exercise was based on this draft. The reason for holding this second
consultation was to check that the draft, as prepared by the district
officials, was a correct interpretation of the information which had
been gathered during the first consultation. An important aspect of
this second consultation was that it provided the opportunity for
feedback to the districts population on how the information gathered
had been used; a useful exercise but also one which was likely to
help build up confidence in the consultation.

Whilst the first stage of the consultation had been a very hur-
ried affair, the second stage was much better organised - simply be-
cause more time was available to prepare for it. It was from the ex-
perience from this second stage of the consultation that the basis was
laid for an on-going integration of consultation and planning.

The 1977 consultation can be principally characterised by the
hasty and haphazard fashion in which it was 1mp1ementéd. Largely this
can be atrributed to the fact that its was the first time and that
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there was no previous experience to fall back on. The deadlines which
had to be met were another reason. However, if consultation is to

be sucessfully Tinked to planning it must also fit into the plan-
ning year - which means that deadlines will always have to be met.

In this first attempt at basing planning on consultation, the pres-
sure to meet the deadlines was greater than the pressure to make a
good consultation.

The methods used reflected this pressure. Particularly the first
stage of the consultation was marked by a need for speed with little
attention being paid to the effectiveness of the methods used or
the representativeness of the people consulted. But already during
the second stage more attention was being paid to these factors, and,
more importantly, the first steps had now been taken to involve the
people in the planning process. Further efforts could only improve
on these first attempts.

Another important development was the attempt to set up a dialo-
gue situation between district and village level and thus defining
more clearly what was to be understood under the concept of “consul-
tation". It was not sufficient simply to ask the people what they
wanted and to re-work that information, together with other informa-
tion, into an implementable plan. A second stage was necessary at
which "the people" were given the opportunity or task of discussing
with the district officials how the initial consultation information
had been used, what other factors played a role in the decision-ma-
king and, finally, what comments and alterations the people themselves
had on the draft plan. These ideas were further developed as the con-
sultation became a more regular part of the district planning pro-

cess.

4.,3.3. Case Studies

The consultation exericise carried out during 1977 used methods
which were mostly based on earlier experience. Most district adopted
either a District Development Conference approach with Village Deve-
lopment Committee members and other village representatives attending,
or, alternatively, district officials went on a tour of the district

holding discussions in each village.
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The following two case studies illustrate the methods used and
how these were linked with the plan preparation at the district level.
The case studies also show the advances made between the first stage
consultation (a rather hurried affair) and the second stage (when
more time could be spent preparing for the consultation).

The first case study, from North East District, illustrates
a method only used in one district and not applicable in many of the
others because the logistics of operating in such a small district
presented far fewer problems than the same method would have pre-
sented in a bigger district, for example Central District. The se-
cond case study, from Central District, is a good example of a me-

thod similar to that used in most districts.

a. North East District

The consultation used was based on district tour by officials,
but in addition an important feature of the tour was a specially
prepared video film shown on a portable television.

The theme of the film was the future direction which develop-
ment in the North East should take now that the immediate goals of
the provision of basic social services infrastructural requirements
were likely to be realised within the foreseeable future. The film
tried to focus on development as being something much wider than
bricks—and-mortar and discussed the need for production type pro-
jects and the importance of creating employment in the rural areas.
On the film itself the subject matter to be covered was introduced
by the Minister of Local Government and Lands, whose video-taped
appearance caused much excitement in a country without television.

The remainder of the film showed local level extension workers
from the North East District discussing projects with villagers.
Again, the recognition factor, of having local extension workers
acting out their jobs on film, added to the legitimacy of the mes-
sage.

This film was taken on a tour of the district by a team of dis-
trict officials who, after showing the film, started a discussion in

the village with villagers who had been called together for that
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purpose (1). The subject of the discussion was the draft Five Year
plan, but the officials attempted to put that discussion into the
context of "what kind of development should we be aiming at'". The
results of these discussions were recorded and the comments received
were incorporated into the draft being prepared for submission to
the District Council.

The type of consultation described above was viable in a dis-
trict like North East District, with a size of 5 300 km2 and a popu-
lation of 28 000 (1976 estimate), where district officials could quite
easily make trips throughout their district. Quite another matter was
Central District with a size of 147 730 km2 and a population of
216 000 (1976 estimate). With differences as large as these it can
be appreciated how difficult it is to lay down hard-and-fast guide-

lines on the types of consultation methods that should be used.

b. Central District

In Central District other methods were used to involved the po-
pulation in the preparation of the District Development Plan. The
whole scale of the exercise was, of necessity, much grander than
in North East District. As the Council Secretary, Central District
Council, stated in his opening address to fieldstaff attending the
briefing course for Central District's consultation programme on

19th march 1977:

In an ideal world we would be able to go into every village
and sit down with the people to discuss what they need. But
the district is so large and modern life moves so fast, that
that is impossible. We are therefore asking all of you to

help (with this consultation exercise). But you must not feel
that this consultation is extra work. Behind your regular work
is your commitment as public servants to helping the people to
benefit as much as possible from development. And this consul-
tation on the District Development Plan is a very important
aspect of this.

(Central District 1977: 1)

The Council Secretary then outlined the consultation programme:

We are not asking you to do very much and we will give you as much
help as we can. As will be explained to you, we (the district-
level officials) will give to each village team (of extension
workers) a questionnaire to be filled in by the Village Develop-

(1) The dates of the meetings had been made known in advance and the
extension workers in the villages had been asked to make sure as many

people as possible attended.
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ment Committee in their village. The major part of this course

will be spent training you in how to use the questionnaire.

When the questionnaire has been filled in by the Village Deve-

lopment Committee, we want them to take it to the kgotla to

check that the whole village agress with the main points.

So all you have to do is this:

a. Ask your village leaders to arrange a Village Development

Committee meeting, followed by a kgotla meeting,

b. Attend both meetings, and

c. Make sure the questionnaire is properly filled in and re-

turned to us.

In august we will call Village Development Committee represen-

tatitves to a series of conferences (in various parts of the dis-

trict) to discuss the draft District Development Plan, and we
will probably ask you to help us with those conferences as well.

(Central District 1977: 2-3)

Thus the consultation methods employed were a combination of a
number of previously used methods. First of all extension workers
were trained to work as teams in carrying out a number of tasks at
the village level - these training courses were similar to the ones
organised for the TGLP Public Consultation. Secondly the extension
workers held Village Development Committee and kgotla meetings in
the villages, and thirdly a series of Village Development Committee
Conferences were organised in a number of Central District's larger
villages.

At the extension worker training course the focus for the trai-
ning was on the use of the consultation questionnaire - see Appendix
I for an example of the questionnaire used. The extension workers
would use this questionnaire in their meetings in the villages and the
responses form the basis of the consultation input into the District
Plan. Part of the training course was spent on a discussion, using
case studies and role plays, of the importance of setting priori-
ties in a situation where scarce resources make the situation one
where "planning is choosing". (The case study used at the Central
District training workshop has been included as appendix II).

During the actual consultation, the extension workers, opera-
ting as teams in the villages where they were based, met with the
Village Development Committees and the kgotlas and discussed the
drafting of the Central District Plan and the importance of the in-
volvement of the population in deciding what should go into the plan.
The results of these discussions were recorded on the questionnaire

by the extension workers who then sent these questionnaires to the

district's capital. Out of a possible 110 villages from which a re-
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sponse might have been expected, 86 sent in their questionnaires -
which was considered to be a good response. These responses were then
analysed by district officials, principally the District Officer (De-
velopment) and the Council Planning Officer, and were used as a major
input into the final drafting of the District Development Plan.

The Village Development Conferences held later in the year (in
august and september) were used to discusss the drafts of the Plan
prepared by district officials. At these conferences, officials ex-
plained how the information received had been used to draft the plan,
what criteria had been used for making choices and which other fac-
tors had been taken into account. Discussion at the conference was
based on these explanations; in these discussions a number of amend-
ments were proposed but, in general, the plan met with the approval
of the participants.

The officials in Central District had spent a lot of time wor-
king out the details of the consultation programme and had called
in the help of outside agencies, based in Gaborone, to assist with
the planning of the programme and with the design of the materials.
Unfortunately the district officials had not taken the time (or had
not had the time) to involve the district councillors in the pro-
posed consultation. This oversight gave rise to a minor crisis in
Central District and in the Ministry of Local Government and Lands.
Councillors interpreted the use of village teams of extension wor-
kers as an attack on their position and on their authority in the
villages. They pointed out that it was their function to carry mes-
sages from the people to the District Council. That they did not,
in fact, do this to any real extent and that this might have been
one of the reasons for chosing to work with extension workers was
not raised. The setting up of "village teams'” of extension workers
was seen by councillors as an attempt to subvert their position.

These ''village teams' were drawn from the extension workers
based in a particular village or area. Some of the extension wor-
kers fell under the jurisdiction of central government ministries
(e.g. the Agricultural fieldstaff) and others under that of Coun-
cil (e.g. the Community Development fieldstaff); hence the bodies
had no formal status but worked together as an informal "team" on
programmes of mutual interest. These teams were first.used during

the Public Consultation on the TGLP and their use had been recommen-
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ded to the districts by the Minister when he launched "planning with
the people". The crisis was de-fused by dropping the name 'village
team" but allowing the extension workers to co-operate as long as

no formal body was brought into existence (1).

This conflict between councillors and officials (both central
and local government) is illustrative. From the commotion around this
conflict it was clear that neither officials (who, after all, had
been directed to do this work) nor councillors had a clear idea of
their respective roles in the district planning process. The conflict
also underlined the tendency for officials to take decisions without

reference to their political masters.

4.3.4. Finalising the District Development Plans

After the consultation district officials finalised the plans.
In the first instance the plan went through the District Development
Committee before being submitted to the District Council for final
(political) approval. The District Council, because of its status as
the supreme district level political body, was in a position to re-
ject all or some of the plan - if it really wanted to. In practice,
very few changes were made by the District Councils when the nlans
were submitted to them for final approval. The changes that were
made were incorporated into the plans before they were submitted to
the Ministry of Local Government and Lands. It should, however, be
noted that the Ministry had no authority to change these plans,
which were seen as political statements coming from the districts;
the Ministry merely did the (considerable amount) of editorial work

to prepare them for printing.

The 10 District Development Plans (2) were provided with a
common preface signed by the Vice-President and Minister of Finance
and Development Planning. In this preface the Vice-President assured
the districts that their plans would be taken seriously but that:

(1) A Tittle while after this the term "village team” was again being
used in Central District by officials who had not been stationed in
Central District at the time of this Tittle "crisis", and it has al-
ways been used in the other districts. But the councillors wanted to
prove a point and they had the clout to do it; the whole issue was
forgotten by the time it came around to approve the plan based on data
from this consultation.

(2) Ngamiland and Chobe, the two Administrative Districts within

North West District, each prepared a District Development Plan, al-
though both plans were approved by North West District Council - hence
the anomaly of 10 District Development Plans for 9 Districts.
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Government cannot, at this stage, give a firm commitment to
provide the resources with which to implement the second phase
of the District Development Plans.

(District Development Plans 1977-82: common preface)

Thus the national level made sure that it did not commit itself to
everything that the districts were asking for, although a commit-
ment was given that the plans - and more especially the second phase
- would form the basis for the new National Development Plan. A sen-
sible enough proviso in a situation where the districts still had

to prove themselves capable of producing District Development Plans
that could be used in the national planning process.

Therefore the District Development Plans were never formally
approved by central government, for the reasons stated above, but
also because the plans were, by their nature, political statements
about priorities and goals relevant to the district Tevel. Hence
the District Council, as the district level political body, was the
body responsible for "pushing” for the acceptance of its plans,
within the context of national planning decisions, i.e. the weigh-
ing of district and national priorities against the availability
of financial and manpower resources.

The next step in the process of linking the District Develop-
ment Plans to the National Development Plan were discussions between
each district and each ministry on the districts' proposals and a
macro analysis of these proposals by the Ministry of Finance and
Development Planning. This took place at the first National District
Development Conference to be held since the directive had been given
to prepare the District Development Plans in November 1976. This con-
ference was held in January 1978 - which gives some idea of the short
space of time which the districts had been given to prepare their
plans.

An analysis of the priorities as expressed in the 10 District
Development Plans, prepared by the Macro Economic Unit of the Mini-
stry of Finance and Development Planning, revealed the following
overal priority assessment.

First Priority - water

Equal Second Priority - primary schools, health, roads

Equal Fifth Priority - industries, cattle, crops, other communications

Equal Ninth Priority - nonformal education, secondary schools, voca-
tional training.
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The Marcro Unit went on to note the striking similarity between the
plans for the use of financial resources in the proposed development
budget of central government ministries and the proposals made in the
District Development Plans. In fact the similarity was so striking
that the Macro Unit wondered whether: the Districts had in fact taken
the 1976 - 81 National Development Plan (NDP IV) as a guideline with-
out really thinking about their own needs. (See NDDC 5 Conference Pa-
pers, 1978; Paper C by MFDP: 7) This of course opens up the whole
question as to how much of a basis the consultation was for the Dis-
trict Development Plans and what kind of influence the district level
planners and other officials had on the final version of the Plans.
The answer is probably that the officials and planners had more
influence on the final version of the Plans than the people. But if
this is true it would hardly be surprising because both for the
people as well as for the officials this was the first time that a
consultation of this nature had been attempted and nobody really
knew what to expect. However it is probably fair to say that the
programmes and priorities contained in the District Development Plans
do have the approval of the district population; if this had not
been the case then they would have been rejected during the consul-

tation.

In addition it should be noted that the importance attached to
the provision of social services and physical infrastructure, re-
flected in the districts' priority lists, was probably also linked
to a particular conceptualisation of "development". "Development"
was seen in terms of physical infrastructure and social services, such
as tnose provided under the Accelerated Rural Development Programme,
and not in terms of production and employment. This view was held by
government officials but also by the population as a whole.

Between the discussions on the final versions of the District
Development Plans (in january 1978) and the finalisation of the Na-
tional Development Plan (NDP V) in late 1980, one more round of con-
sultations with the districts was held. This round of consultations
was between district and national Tevel officials. The main purpose
of this consultation was for the districts to comment on the final
drafts of the NDP V chapters: these comments related particularly to
the relationship between their District Development Plans, the pro-
posals contained in the draft chapters of the National Plan and the
general implications for the districts of the proposals contained
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in this Plan.

Thus, by the time that NDP V appeared a long planning process
had taken place in which, for the first time, the districts had been
involved during the whole planning process. Attempts had been made
to involve the people in the process and a number of steps had been
taken to strengthen the links between district and national planning.

Nonetheless, the steps taken were very much preliminary steps
characterised chiefly by time-pressure and lack of experience. The
important step of laying the link between planning and consultation
had been taken but both the planning system would have to be changed
and improved to accept the consultation information and the consul-
tation methods would have to be improved so that more people could
be reached and information more relevant to the needs of the people
could be gathered.

More was being asked from the districts than one District De-
velopment Plan every five years and one consultation every five
years. For Consultation to become "a way of life" (Seretse, 1976)

a regular system of involving the people in the discussions about
their own development, and a concomitant up-dating of the District
Plans, had to follow on from these first efforts. This was to take
place within the context of Annual Implementation Plans based on
the Five Year District Development Plans.

4.4. From Five Year Plans to Annual Plans

The Five Year District Development Plan, provides a thorough
assessment of the district's situation and outlines the goals and
strategies adopted by the District Council. The Five Year Plan, how-
ever, is not a detailed implementation document. For the plan to
be implemented it has to be translated into detailed year-by-year
plans which can be managed and monitored at the district level.
These are the Annual Implementation Plans (hereafter simply "Annual
Plans").

The most important function of the Annual Plan is to translate
the general aims of the District Development Plan into precise pro-
ject proposals for the (financial) year with estimates of capital
expenditure, recurrent costs and manpower implications, and an im-
plementation time schedule. The Annual Plan is a management and mo-
nitoring document. It allows the district co-ordinating bodies to
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identify delays in the implementation schedules of the various de-
velopment projects and to take steps to attempt to rectify the si-
tuation. It is also a yearly attempt to keep pace with developments
which have taken place in the district and its principal focus is
the district. The District Development Committee, which was also
the main co-ordinating body during the preparation of the District
Plan, has the same co-ordinating role vis-a-vis the Annual Plan.

Although there was general agreement that there should come
Annual Plans, the step from sectoral programmes, which were mostly
centrally-directed, to an integrated district-Tevel implementation
document was a very big one. The vital change that had to take place
was in the Annual Planning Calendar (hereafter called the Annual
Calendar). The Annual Calendar was based on those certain fixed
times of the year when the districts had to present their estimates
of recurrent and development expenditure for the following finan-
cial year to the Ministry of Local Government and Lands. Central
government ministries (including the Ministry of Local Government
and Lands) were under the same obligation to present their estmiates
to the Ministry of Finance and Development Planning. This Ministry
then determined how to allocate the slices of the national cake.

The system, as it previously existed, had been designed for top-
down planning. With the commitment to start with district plan-

ning based on consultation, a number of changes would have to be
made. These could not be made overnight because they involved making
important changes in planning relationships between the districts,
the ministries and the Ministry of Finance and Development Planning.
Nevertheless for the districts to be able to prepare Annual Plans,
the operating framework would have to be designed for bottom-up plan-
ning. One of the crucial questions which would have to be answered
was where to fit the consultation into the Annual Calendar so that
this could also start to function as an integral part of district
planning.

The diagram on the next page is taken from the District Plan-
ning Handbook (Section D.2., dated 3/80) and illustrates the annual
planning process at the various levels.

On the Calendar the consultation is seen as taking place on a
yearly basis at the beginning of each financial/implementation year.
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Based on the consultation exercise, the assessment of the previous
year's performance and the discussions with the central government
ministries, the district should draft and finalise the annual plan
in the third quarter of the financial year (i.e. october to decem-
ber). (1)

The Annual Calendar outlines when certain activities should be
taking place at the district level. However, right from the very
start of the district planning process attempts have always been
made to keep the process at the district Tevel linked to the plan-
ning process taking place at the national level. Just as the Dis-
trict Development Plans relate to the National Development Plan,
so too should the yearly round of activity taking place at the dis-
trict level tie in with the yearly round of activity at the national
level.

The districts' Annual Plans often focus on areas within the
district, subsequently combining these area plans-into an overall
plan for the district. Although this differs from district to dis-
trict, the Botswana situation, with its vast space and small popu-
lation concentrations, favours the focussing on sub-parts of the
district (for example, village clusters or village areas) as imple-

mentation areas.
These cluster or village area plans provide a realistic frame-

work for increasing participation and developing more effective inte-
gration of development programmes. This is because the village areas,
based on boundaries recognised by the local people, are areas which
villagers can relate to and are often more real to the local people
than the district boundaries. Usually such areas are served by re-
cognised headmen and Village Development Committees.

The key element in the whole process of district planning based
on consultation is the feedback between these population concentra-
tions (village areas) and the district level. With a yearly consul-
tation on the Annual Plan the population in the villages has a struc-
tured input into the formulation of the Annual Plan. It is for this
reason that the timing of the yearly consultation exercise is so very
important. It needs to take place before the district prepares its

(1) 1980 was the first year that this calendar was operational. No in-
formation is yet available as to how well the calendar worked or, more
appropriately, whether districts managed to work with it.
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priorities for central government projects (in august/september -
see diagram on page 58) for discussion with the central govern-
ment ministries, but it should also take place sometime after the
start of the implementation of the current year's Annual Plan. This
will enable the villagers, and also the district officials, to eva-
luate the progress made during the last implementation year and will
also give some idea of the progress likely to be made with projects
for the current implementation year.

The planning process should become a process of regular events
taking place at expected times. The involvement of the people in
the planning process will only be successful if the people can be
involved in the process on a regular basis.

4.5. What is Consultation?

The original answer to this question, posed during the Public
Consultation on the Tribal Grazing Land Policy, was: Government and
People discussing together what to do. (MLGL, 1977: 18) Significant-
ly, however, a large percentage of the respondents replied that they
did not know what consultation was. Increased effort has been put
into consultation since those early days and the involvement of the
people in planning and policy discussions has increased. However it
is not certain that more people nowadays know what consultation is

and what it can mean for them.

The main theme on which the consultation exercises in the dis-
tricts have focussed over the past four years (1976 - 1980) has
been that "planning is choosing". It has continually been pointed
out that the resources are simply not available to carry out all the
developments that people may wish to see implemented in their vil-
lages. Consequently people have been asked, as part of the consul-
tation, to make priorities.

People were also asked to Took at their priorities and decide
if there was anything there that they could do themselves rather than
relying on Government to do it. It was explained to the people that
advice, and in some cases money, for the implementation of small vil-
lage projects, carried out by the people themselves and involving
self-help labour, was available. »

In this way attempts were made to wean people away from the image
- strongly re-inforced by the Accelerated Rural Development Program-
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me's brick-and-mortar approach - that only Government/Council could
(and should!) provide development. It is doubtful, however, if these
efforts have met with any marked success. Large-scale infrastructure
projects are still a very visible part of the rural development pic-
ture (e.g. schools, clinics, water facilities, roads) but there have
been few successes in the small village projects programme (see Isak-
sen, Gulbrandsen and Seim, 1980: 7-9). Whilst nobody could deny the
importance of the network of social services that has been built up
these developments have taken place without any direct involvement
of the population of the areas covered - apart from the listing of
the development priorities. Furthermore, the social services remain
dependent on Government/Council for finances for the building and
for the maintenance, and for the manpower to run the services. Given
this situation it is hardly surprising that very little activity

has taken place outside the Government/Council social services sphere.
This is true of active involvement in development projects by the
people themselves but also of Government/Council's own involvement
outside the sphere of the social services - for example, almost no-
thing has been done in the area of production and employment crea-
tion. (See Lipton, 1978: 97, Egner, 1978: 29). It has been contended
(for example, by Holdcroft, 1978: 27), that the primary focus needs
to be on production if development programmes are to have any effect
on rural (and urban) poverty; focussing development programmes on
social services simply re-inforces the status quo.

Within this situation it becomes clear that for consultation
to be meaningful it must take the form of a dialogue: it must be top-
down as well as bottom-up. Within the present situation one-way traf-
fic from the people to Government will simply re-inforce the demand
for more and more social services (provided and paid for by Govern-
ment/Council). The role of Government/Council should be, first, to
listen to the "needs" of the people as they have learnt to express
them (i.e. social services and more social services), but secondly
to work towards raising people's awareness that development means pro-
duction and employment.

Progress has been made since 1976 when most of the officials in-
voled in the consultation on the Five Year Distrct Development Plans,
saw the exercise as very much of a one-off affair and certainly not
as a dialogue. It was not until these Plans had been finalised that
an on-going system of district-planning-based-on-consultation began
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to take shape. A key element in this process was the preparation of

an Annual Plan and the carrying out of a yearly consultation within
the framework of an Annual Planning Calendar - discussed in 4.4. above.
Since 1976 a reasonably adequate system for district planning has been
developed and also a number of consultation methods which can, and
sometimes do, work.

The philosophy of consultation, as understood in the context of
the district planning process, can be interpreted as "working with
the People". One of the foremost aims of the district planning pro-
cess is to ensure that the people living in the rural areas are in-
volved in their own development, both in the discussion stage and
in the implementation stage. Thus any solutions/programmes formu-
lated in the district plan should address the problems and priorities
identified by the village communities. For this problem and priority
identification exercise to be a meaningful one it must form part of
a dialogue between the people at the village level and the district
level (of politicians, planners and other development authorities).
This dialogue must take place on a regular basis so that the expec-
tations by the village communities that they will be involved is
raised. A one-off consultation is a virtually meaningless exercise
because there exists no experience by the village communities that
such an exercise can, in fact, be meaningful. Only in a situation
of ongoing dialogue can the district authorities discuss the deci-
sions which they have arrived at on the basis of the consultation;
and it is only if the district authorities take this step that they
can expect further feedback on their ideas for development and the
support and active assistance of the village communities in carry-
ing out those projects that relate to their village.

The concept of dialogue, inherent in a yearly consultation/
annual planning exercise, is at the basis of an on-going participa-
tion of the village communities in decision-making about their own de-
velopment. This is of particular importance in countries, Tike Bots-
wana, where government and council are seen as virtually the only
source of "development". The private sector and semi-private organi-
sations, such as the Brigades, have not made any major impact at the
village Tevel as yet; moreover they are beginning to function within
the framework of the District Development Committee (i) and subject to

(1) The Future of the Brigade Movement, 1980, MOE Planning Unit.
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District Council for political guidance. Elbow-room outside this
development co-alition is limited.

The whole objective of setting such a dialogue in motion is to
get away from a situation where planners decide what is best for
people, provide the resources which they think are necessary and
end up wondering why so little of what they planned for has been
accomplished. In the consultation methods which have been developed
the idea of consultation as a method to involve people in decision-
making stands central; not the view that consultation is merely an
obligation on the part of the authorities to inform people about
decisions taken on their behalf by others.

In order to achieve this involvement the following four dis-
tinct activities need to be covered during the consultation:

a. The re-assessment of the priorities for development as iden-
tified at the village level and the assessment, by the villagers, of
possible self-help projects. This information is used as one of the
main planning inputs into the next Annual Plan.

b. The provision of information to the people on what has been
planned for implementation during the coming year. This relates to
the current Annual Plan.

c. The monitoring and evaluation of progress made with the im-
plementation of planned projects to date. This is the review of the
achievements of the past Annual Plan.

d. Increasing the people's self-reliance and confidence to take
part in their own development rather than depending on Government
to do everything. This is the focus on self-help and the implemen-
tation of small projects.

The materials developed for the consultation have been designed
to cover the activities outlined above. These materials, normally
a consultation questionnaire and a popular version of the district's
Annual Plan, vary between districts but usually resemble the examples
given on the following pages.

Before going on to describe the methods of consultation used,
the question of timing needs to be raised. In particular, how can
an activity that takes place once a year be called a dialogue. None-
theless it can be argued that within the context of an annual planning
exercise based on a yearly commitment of finances and manpower by the
central government, a yearly consultation is a dialogue. An extra cri-
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terion is that it should take place regularly and at a well-known
and pre-arranged time during the year. If these criteria are met
then there is a good basis for an on-going dialogue about develop-
ment programmes between the village and the district level on which
to base a system of district planning. However, there should also
be room for immediate response to certain issues raised during the
consultation which cannot wait a full year. This is especially so in
the context of the small village projects on which a quick response
- especially in terms of finance and advice - is necessary. Through
consultation it does become possible to build up a structured and
regular dialogue between village and district level.

The key to the whole process working is that it takes place
regularly and that the people can see the results of their efforts,
both in the projects that are implemented in the village (through
Government/Council or through self-help) and in the involvement of
the villagers in the discussion about future developments. The me-
thods described in the following section will only be worth the ef-
fort put into them if the effort is an on-going one.

4.6. Case Studies

Between 1976 and 1980 a number of methods of consultation were
used by the districts. Because of the great differences between the
districts, especially in area and population size, ho one method of
consultation has been recommended to the districts. Rather each dis-
trict has built up its own system and tried to adapt experience from
other districts to its own situation. There has been a good cross-
fertilisation of ideas between the districts and between the districts
and the centre (notably, through the District Plans Committee).

The methods described below have, to date, been the ones most

widely used.

a. District Conference

This has been the traditional method of consulting people and
has probably been used by all districts at one time or another. At
a district conference the village respresentatives are called to-
gether to discuss planned developments and to make their input into

the district's next Annual Plan. These village representatives usu-
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Examples of Consultation Materials used in Northe= West District

village

North—-West District Council
Village Consultation Questionnaire 1978

Introduction

1. The District has made a Five Year Development Plan. To make this
plan, a widespread consultation exercise was held with the people
throughout the district so that the plan would reflect their views.
This Five-Year Plan has now been approved and is being implemented
throughout North—-West District.

2. The purpose of this consultation exercise 18:-

firstly, to inform people what the plan is about in general terms, its
goals and how people will be involved in the process,

secondly, to inform people what is planned to happen in their own
areas, and

thirdly, by using this questionnaire, to find out what developments
have taken place in your area in the past year, and what, in
your opinon still needs to be done after the present year's pro-

Jjects have been implemented.

3. The consultation will be carried out in the following way. A short
presentation of the plan will be made by an extension worker using
a pre-recorded casette and a popular version of the plan as it relates
to your village. The community development worker will then record

your views using this questionnaire.
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QUESTIONS
1. What are the most important problems in your village?

2. What projects were implemented in your village last year?
a. by government / council

b. by yourselves

3. The five year plan has taken into account your priorities and has
included these in the plan. If the projects to be implemented in the
years 1977/78 and 1978/79 are implemented what problems still remain?
(Refer to the relevant page of the popular version of the 5 year Plan)

4. Which of these problems are the most important and the ones you

would like to see solved first? What are your priorities?

5. Govermment and council cannot do everything. Can any of these pro-
blems be solved through self-help? If so, which ones do you in-

tend to carry out?

6. What other questions/issues would you like to raise that have not

been covered?
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The extension worker closes the meeting, thanks the participants and
fills in the following details: -

interviewers name

position

.

station

date of meeting

type of meeting (e.g. VDC, Kgotla, informal group, etc.)
. number of people present at the meeting

length of meeting

O N O v N W N~

remarks by interviewer on the meeting

NB: In the Setswana version of the questionnaire more space has been

allocated for filling in the responses.
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Page from Annual Plan - Popular Version

VILLAGE 1977/78 1978/79 PLANNED FOR THE FUTURE

Gomare Health Vehicle Short wave Radio BLDC Buying Site

4 Classrooms ACDO Livestock Advisory Centre

4 Teachers Quarters BAMB Buying Site

4 Classrooms

2 Teachers Quarters

4 Latrines

Sehool Fencing

Health Vehicle

Community Development House
Electricity for Clintie
Acommodation for relatives at He
Facility.

Etsha

Revenue Office
5 Classrooms
1 Office

Refugee Assistance
1 Teachers Quarters
Sehool Fencing

Refugee Asststance

10 Latrines
4 Teachers Quaters

Kitehen/Storeroom
Nokaneng Storeroom/Kitchen BLDC Buying Site
Shortwave Radio Livestock Advisory Centre
New borehole School Fencing
Agricultural Irrigation
Nxau Nxau 3 Classrooms Health Post
1 Office Shortwave Radio
6 Latrines
2 Teachers Quarters
Storeroom/Kitchen

Minor Water Reticulation

Source: North-West District Development Plan, 1977-82 (Popular Vergion prepared for 1978 Consultation)
Note: BAMB = Botswana Agricultural Marketing Board; BLDC = Botswana Livestock Development Corporation.

ACDO = Assistant Community Development Offices.
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ally include the village headmen and members of the Village Develop-
ment Committee. They are normally accompanied to the conference by
some of the Council or Government fieldstaff stationed in the village;
for example the community development worker, the local headteacher,
the agricultural demonstrator and the village-level health worker

(the Family Welfare Educator).

At such a conference one or more themes, other than the district's
Annual Plan, may be discussed. Examples of subjects/themes chosen in-
clude self-help projects, stimulation of productive activities, arable
agriculture. The amount of time spent on discussing other themes will,
of course, depend on how much time district authorities have allocated
for the conference.

A major disadvantage of this method is that only a small number
of people can be directly consulted. Moreover the degree to which
those village representatives who come to the conference can be said
to actually "represent'" the people is also a matter of much discussion.
The generally held consensus is that Village Development Committee
members are not really very representative of the village community
but that they are better than nothing.

The recognized disadvantages of this method have led to the develop-

ment of the '"district conference plus follow up' method.

b. District Conference plus Follow-up

This is a development on the district conference approach des-
cribed above, except that a process of organised follow-up in the
village has been added after the conference has taken place. The
steps involved are as follows: -

At the Conference

i. The participants at the conference are divided into groups
based on their village or home area. These groups then com-
plete a planning questionnaire. The purpose of this ses-
sion is to make participants familiar with the (consulation)
materials and with the issues (a form of role-learning for
the real thing in the villages after the conference).

ii. After completion of the questionnaire participants and ex-
tension staff agree on dates to hold kgotla meetings in

their home villages and when to return the completed ques-
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tionnaires to the district authorities. There is also time
at the conference to discuss major points arising out of the
group discussions and any problems with the use of the ma-

terials.
iii. Depending on the time which has been allocated, other themes

may also be discussed at the conference (see method a, above)

After the Conference

i. Meetings are held in the village - usually this will be a
kgotla meeting where the people are told about what hap-
pened at the conference. After this the planning question-
naire is discussed and filled in.

ii. The completed questionnaire is sent back to the district
authorities in time for the data to be incorporated
into the preparation of the Annual Plan. The back-stop to
this method - if a village fails to send in a completed
questionnaire in time - is to use the questionnaire comple-
ted at the conference as input into the plan.

This method is dependent on specified deadlines being set and
agreeing with the participants at the conference what action they
will take when they return home. Once the participants have disper-
sed it become very difficult for district officials to make sure
that all the required steps are followed. It is also essential that
extension staff are well briefed on their supportive role in hel-
ping village leaders carry out the steps involved in the follow-up.

This is an improvement on the conference method (see method a,
above). In the first place because it involves more people from the
villages. Conference participants tend to be drawn from the village
elite (the headman, Village Development Committee members and the
extension staff); people from the non-elite groups are only likely
to come into direct contact with the consultation exercise if it
takes place in or near their place of residence. Secondly, the con-
ference method is too much of a one-way affair. Whilst village lea-
ders do often put across the problems of their village (as they see
them), they seldom report back to the villagers after the conference
about what was discussed and decided there. Thus the villagers them-
selves are hardly involved in the consultation process at all. There-

fore the conference method is much more a biased survey (in that all
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the informants are drawn from the elite) than that it is a partici-
pation process. The inclusion of a follow-up to the conference was an

attempt to overcome some of these obstacles.

c. Kgotla Tours

This method is really only practicable in districts with a small
area and/or a small population. The method involves senior dis-
trict officials touring the district explaining planned developments
and listening to and recording the responses. This can be a time
consuming process, especiallly if the number of villages to be co-
vered is large and the distances which have to be travelled are great.

A major advantage is that key district officials get the oppor-
tunity to hear opinions coming directly from the people. Secondly,
it gives the people the opportunity to extract immediate and direct
responses from these district officials.

Although the kgotla is a highly respected traditional tribal
institution and its decisions are, in many ways, binding on the vil-
lagers (which is an advantage), a major disadvantage of the kgotla
is that the "inferior" groups, including the.poor, the women, and
young people in general, have little status in the kgotla. The dis-
cussions tend to be dominated by the same groups who normally at-
tend the conferences - the headmen, Village Development Committee
members, the extension workers and also the village elders (drawn
from the richer, more "superior'" lineages).

Lastly, this method can give a lot of information if handled
in a structured way (for example, by following the format of the
consultation questionnaire); however if this does not happen then
the whole meeting is likely to become an extremely lose debate about

simply everything.

d. Cassette Consultation (1)

To date this type of consultation has only been practised in
North West District. It consists of three elements. Firstly, prin-
ted materials describing the Annual Plan and its implementation;

secondly, the same information put onto a cassette; and thirdly, a

(1) A more detailed discussion of the North West District experience
can be found in section 5.5.2. case study 1.
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trained extension worker who, with the use of the printed and audio
materials, and a questionnaire, works with village groups.

This method enables many more people to be reached in a struc-
tured way without the over-committment of high-level district offi-
cials. However, because the questions raised by village groups can-
not always be immediately answered it is important that some means
be found to respond to questions raised. In North West District the
aim is to run this consultation as an annual exercise so that the
questions raised are answered the following year as part of the on-
going consultation process. This obviously depends on the nature of
the questions raised, but in practice most questions relatiing to the
Annual Plan can easily be answered the following year. Besides this
a variety of means exists for responding to questions of a more ur-
gent nature: for example, through a kgotla meeting, through local
politicians, through extension staff.

For this method to work properly it is important that it takes
place regularly, otherwise there can be no question of building up
a dialogue situation between village and district levels. Thus the

questions raised by the villagers must be answered - either as part

of next year's consultation of through an immediate follow-up -

for there to be any credibility in this method

e. Civics Education and Consultation (1)

In the four districts of the Matsha Catchment Area - Kgalagadi,
Ghanzi, Kweneng and Southern District - a civics education campaign
was combined with the consultation. The method used was similar to
the Radio Learning Group approach used for the Tribal Grazing Land
Policy consultation. Ten subjects were covered in the campaign.
These subjects having been based on a survey of the area. All the
programmes were related to the district planning exercise being car-
ried on by these four districts, and the last programme (on consul-
tation) tied the whole campaign together. The campaign materials
were prepared by the district staff and written from a district per-
spective. District staff were also used as authors and actors for

the radio programmes.

The Radio Learning Groups were given information on the districts'

(1) A more detailed discussion of the civics education/consultation
method can be found in section 5.5.2. case study 2.
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Plans (through a Study Guide and a popular version of the Annual Plan).
After listening to the campaign radio programmes, the Radio Learning
Groups would read the written materials. After discussions the ques-
tionnaire (or "consultation report form" as it was called) was sent

in to the districts' administrative centres. Here the data gathered
from the Radio Learning Groups was analysed and used as an input in-
to the preparation of the Annual Plan.

A major advantage of this method is the large numbers of people
that can be reached. Moreover this method can by—pass, to some ex-
tent, the elite dominated institutions of the kgotla and the Village .
Development Committee. Working instead with small groups and focus-
sing on particular subjects can result in more detailed information
which is more representative of the situation of the non-elite. The

combination of consultation with civics education also means that

special attention can be given to topics or areas of particular rele-
vance and interest - in the same way that special themes can be dis-
cussed at conferences (see methods a and b) except that more people
are reached.

A major disadvantage of the method is the amount of time which
district officials and extension staff have to allocate to the pre-
paration and implementation of the programme. Especially if imple-

mented regularly/annually - which it should be.

4.7. Summary
Based on their past experience with Government involvement in

development programmes - for example the experience with the Acce-
lerated Rural Development Programme - most people living in the rural
areas of Botswana have become less self-reliant and more dependent

on Government to provide development leadership and to bear the brunt
of programme implementation. A sensible enough reaction in a situa-
tion where Government controls the purse-strings, favours infrastruc-
tural and social service projects, has a good implementation record
in this sector and has shown itself willing to listen to requests

for more. The bias of these development programmes has been on the
provision of social services and the infrastructure to go with it.
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These services are provided "free" in the sense that no contribu-
tions are demanded or expected from the people to cover either the
capital or the recurrent expenditure. This emphasis on social ser-
vices now runs as a leit-motif through development thinking in Bots-
wana: "development" has come to mean "the provision of social ser-
vices by Government". This has obvious implications for the infor-
mation likely to be generated by the consultation. The people know
and expect that, sooner or later, Government/Council will provide
the social services and the infrastructure they ask for. Neither the
people nor the Government have had much experience (or success) in
the production and employment sectors with the result that requests
for the provision or improvement of social services tend to domi-
nate the consultation.

Since 1976 the people in the rural areas have, fairly frequently,
been "consulted". First during the Public Consultation on the Tribal
Grazing Land Policy, followed by the consultation on the District
Development Plan and, subsequently, by consultation on the Annual
Plans. Without doubt this has resulted in increased knowledge by the
people about, and increased involvement in discussions relating to
the country's development programmes. Whether this has also resulted
in increased influence in decision-making will be discussed in a la-
ter chapter. Here it is sufficient to draw attention to the dilemma
inherent in all consultation activities: how should the information
collected be used? Will the data collected as part of the consulta-
tation really be used as a basis for decision-making or will the con-
sultation exercise simply be used to justify the actions taken with-
out a sincere attempt being made to include the consultation in-
formation in the decision-making process. The implications of try-
ing to use the consultation data are a slowing down of the deci-
sion-making and implementation process, as well as ‘the need to a-
dapt the existing planning process to allow the consultation to fit
into this process.

A number of major achievements can be noted. The 1977-82 Dis-
trict Development Plans were written following major efforts to con-
sult the people in all districts; these District Development Plans
were, in turn, used as an important input into the preparation of
the National Development Plan. Furthermore a system has been set
up whereby there is a regular link between district and national
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planning through the medium of the annual plan preparation process;
this system reaches down to the village level if the consultation
takes place and is carried out at the appropriate times.

It should be remembered that the district planning system is
not very old and has undergone a number of major changes in the last
few years whilst it was being set up and the system was being wor-
ked out. These changes included changes at national as well as at dis-
trict level. Consequently a number of introductory problems have had
to be overcome and people and officials have had to get used to the
new system. Whilst it is still difficult to say how well the district
planning system will operate in the future it has been contended that
the key to success is for the annual consultation to start taking the
form of a dialogue between district and village level. This implies
"top-down" as well as "bottom-up" traffic. Within a dialogue situa-
tion, the "top" has a responsibility for disseminating ideas to the
village level, working at raising the consciousness of the village
people and, most importantly, explaining how the consultation in-
formation has been used in the decisions which have been taken. The
"bottom" has the responsibility of making reasonable requests, being
prepared to take some of the responsibility themselves and not allo-
wing small groups to dominate the consultation at the expense of the
majority. The key to the success of the process is regularity: the
consultation must take place at expected times and must show results.

Discussion about the scope of "development® is still very much
restricted to the social services and infrastructure sectors. People
at the village level are still demanding more and more social servi-
ces and expecting that these will be provided by Government; pro-
duction and employment are seen as problems but do not fall under
the villagers' definition of what "development" is and what Govern-
ment could/should provide. Government, for its part, is also concen-
trating on major infrastructural projects, although there are signs
of an increased emphasis on production and employment programmes:
however the discussion on the need for these programmes has yet to
be translated into programme implementation.

The following chapter will discuss progress made with the or-
ganisation and methods of nonformal education. Nonformal education
and consultation are closely linked and NFE programmes provide one
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of the major possibilities for implementing the consciousness-raising
tasks of the consultation. It will be arqued that advances made in
nonformal education were closely linked to the advances made with dis-
trict-planning-based-on-consultation, and that the developments in
these two sectors were strongly inter-related.



Chapter 5 CONSULTATION AND NONFORMAL EDUCATION

5.1.

Introduction

Nonformal education (or NFE) has been defined as:

...any organised educational activity outside the established
formal system - whether operating separately or as an important
feature of some broader activity - that is intended to serve
identifiable learning clienteles and learning objectives.

Or, education is nonformal if (a) it is consciously and pur-
posively organised and systematically pursued, (b) with a view
to facilitating particular kinds of learning by particular lear-
ning clientele and (c) it is not an integral part of the formal
educational system.

(Coombs, 1973: 11)

The definition of nonformal education as used in Botswana in the

context of district planning conforms with the definition given by
Coombs. The "working" definition on nonformal education in Botswana

is:

Extension workers and departments carrying out their work in a
programmed fashion and co-operating with other extension workers
and departments in reaching "the people" and putting their mes-
sage across.

~ (District Planning Handbook, 1979: section H.2.2.)

This definition underlines the importance (a) of working together with
extension workers from other departments/agencies and (b) of program-

ming extension work.

The types of activities falling under this definition includes

agricultural extension work, community development, wildlife educa-
tion, health education, adult education, information and consultation
campaigns, production-based training and continuing educational stu-
dies out of school. It also includes many of the programmes run by
voluntary organisations such as Village Development Committees, Vil-
lage Health Committees and Farmers Committees. Virtually all organised
educational activities falling outside the formal schooling system are

included.

The setting up of a system of district planning based on consul-

tation has gone hand-in-hand with the development of nonformal educa-
tion. Consultation activities have stimulated a broad range of NFE
programmes while NFE techniques have been used as "tools" for the

consultation.
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In addition, the various institutions and procedures that have
been introduced to implement consultation and to monitor NFE pro-
grammes have been established as an integral part of a wider network
of institutions and activities that deal with district development
in the context of the District Planning process.

This chapter explores the links between the consultation pro-
cess and nonformal education. The focus will, in particular, be on
the role of the District Extension Team - one of the major institu-
tional developments in NFE since 1976. The District Extension Teams,
first set up in 1976, have now responsibility for the implementation
and planning of all consultation and NFE programmes at the district
level.

In the final part of this chapter a number of case studies of
NFE programmes are discussed. These have been chosen to illustrate
the continued development of consultation and district planning, and
of NFE generally, since 1976 - the "watershed" year for planning based
on consultation.

5.2. Preconditions for NFE

A number of significant events took place before 1976 which laid
the basis for the rapid expansion of NFE activities which was to fol-
low the Public Consultation on the Tribal Grazing Land Policy. Some
of the more important ones will be covered briefly.

5.2.1. District Development Committees (1)

Kidd (1976: 3) argues that the first major development that was
to have long term effect on the way nonformal education was imple-
mented in Botswana was the setting up of the District Development
Committees in 1970. The District Development Committees were a major
step forward in overcoming a sectoral approach to development direc-
ted from a national level by providing an institution at the district
level with responsibilities for development co-ordination. Within the
forum of this committee it became possible to discuss "development"
in a district rather than a sectoral context.

The shift of some of the planning and co-ordinating responsibi-

(I) See section 3.6. and 3.7. for an outline of the principle functions
of the District Development Committee and its relationship to the other
institutions at the district level.
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lities from the national level (the Ministry of Finance and Develop-
ment Planning) to the district level (the District Development Commit-
tee) meant that it became possible to integrate development activities
and plan for them much closer to the implementation levels. But al-
though some responsibilities were shifted to the district level, the
Ministry of Finance and Development Planning did not relinquish any
of its financial control over capital and recurrent spending. Neither
did the Directorate of Personnel relinquish its control over manpower.

5.2.2. National District Development Conference

In 1971 the first National Conference of District Development
Committees took place. At this forum senior district officials had
the opportunity of making contact with central government officials
in a situation that allowed for an exchange of information between

district and centre.

This conference, which was later re-named the National District
Development Conference, has become a major event in the annual plan-
ning calendar. It has taken on a vital function in the district plan-
ning process because it provides the opportunity for a team of dis-
trict officials to engage in detailed discussions on major issues
both with central government ministries but also with the other dis-
tricts.

The issues covered at the conference relate to all the rural de-
velopment sectors and can cover all aspects of the District Plan.

The district officials who attend the conference also have the man-
date to speak for "their" district on these issues. This has meant
that district officials operate as a district "team" and are, first
and foremost, concerned with "their" district rather than with a par-

ticular sector.

5.2.3. Rural Extension Co-ordinating Committee (RECC)

The Rural Extension Co-ordinating Committee (RECC) was formed
in 1972. This committee grouped together all the extension and non-
formal agencies at the national level in order to work towards the
national co-ordination of and policy for rural extension work. (See

Kidd, 1976: 4).
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The RECC had no executive powers but functioned as a talking
shop for the exchange of ideas. The committee was to start having
more success in the national co-ordination of extension work with
the development of the district planning process. One of the prin-
ciple reasons for this being that nonformal education began to be
co-ordinated at the district level and the districts began to put
pressure on the centre to (i) co-ordinate their own programmes with
the district programmes, (ii) respond to district requests for assis-
tance in the implementation of district nonformal educational pro-
grammes and (iii) fit in proposed national programmes into district

priorities.

5.2.4. Radio Learning Group Campaign - "The People and the Plan"

In 1973 the first national Learning Group campaign was orga-
nised by the University's Division of Extra Mural Services (DEMS).
The purpose of the campaign, known as "The People and the Plan" (1),
was to popularise the Third National Development Plan (1973-78).
With a small staff and no district organisation, DEMS managed to ser-
vice almost 1,500 Radio Learning Groups.

The campaign came at a time when government was giving high
priority to rural development and, more espcially, on making its ef-
forts at rural development visible (2). The campaign outlined to
the people who participated the broad outlines of the Third National
Development Plan and discussed in greater detail a number of impor-
tant sectors e.g. livestock, minerals and water development.

This campaign pioneered the use of the "report form" as a feed-
back and consultation instrument. This was a vital element in the
creation of a dialogue situation because, through the use of the re-
port form, Radio Learning Groups were able to respond to the mes-
sage received in a programmed and structured fashion. The informa-
tion from the report forms could then be used (i) as a basis for
data colllection and (ii) as the basis for a series of radio-broad-
casted Answer Programmes in which questions asked by the Radio Lear-

(1) A full description of the campaign can be found in Colclough and
Crowley 1974. o

(2) For a fuller discussion on this see the section on the Accelerated
Rural Development Programme (4.2.1.). Here the point is argued that
much of government's concern for rural development should be seen in
terms of influencing voters as a prelude to the coming elections.
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ning Groups could be answered.

The Radio Learning Group method was to be the main vehicle for
consultation during the 1976 Public Consultation on the Tribal Gra-
zing Land Policy.

5.2.5. Village and District Extension Teams

In 1975 the concept of "village teams" of extension workers co-
operating at the village level was first raised in the Rural Exten-
sion Co-ordinating Committee. The team concept was an attempt to over-
come a sectoral ministerial structure descending all the way to the
village level. The various "disciplines" of extension work at the vil-
lage level (i.e. community development, health, agriculture) were
each responsible for their direction to higher Tevels; although there
was, of course, some informal co-operation at the village level,
often based on personal affinity, there was no recognised body at
the village level through which the extension workers operating at
that level could exchange plans, ideas and information. The thin-
king behind the village team concept was based on a desire to bring
an integrated extension message closer to the village level and on
the need to institutionalise co-operation between extension workers
at the village level.

Village Teams were to be used for the first time during the
Tribal Grazing Land Policy Public Consultation. These teams were to
increase in significance as the district planning system developed
and the teams began to be used as the key organisation for the orga-
nisation of the consultation on the district plan at the village le-

vel.
The Village Teams were supported by District Extension Teams

which were also first used during the TGLP Public Consultation. The
District Extension Teams were responsible for the co-ordination of

the campaign's fieldwork component under the auspices of a national
level body (i.e. the Grazing Committee - a sub-committee of the Rural
Extension Co-ordinating Committee). They have since become district
agencies first and foremost being responsible to the District Develop-
ment Committee, of which the Distirct Extension Team has become the
sub-committee for the planning and implementation of nonformal educa-
tional programmes, including the annual consultation.
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The membership of the District Extension Team is drawn from the
various distict-based agencies working with nonformal education -
including both Central Government and District Council agencies.
Generally speaking, membership covers the following areas: health,
agriculture, community development, primary and adult education,
(small-scale) rural industrialisation, wildlife. Co-ordination ex-
pertise is provided through the Council Planning Officer and the
District Officer (Development) who both have multi-sectoral respon-
sibilities.

The present functions of the District Extension Teams cover
the following areas:

a. Programming of the year's extension activities as part of

district's Annual Plan.

b. Planning and implementing of joint activities i.e. those

activities involving more than one extension agency. This in-

cludes the annual consultation exercise.

c. Developing extension programmes based on the district prio-

rities.

d. Assisting Village Extension Teams through supporting their

activities and integrating these activites into the district's

overall extension plan.

e. Monitoring and reporting on all extension activities at

the district Tevel in its capacity as sub-committee of the Dis-

trict Development Committee.

5.2.6. Village Development Committee (VDC) Training

The VDC, as the "modern" and "development-oriented" institution
at the village level, was looked upon as one of the vehicles for
bringing "development" into the villages. However, being a new insti-
tution, the VDC members had no experience of doing this sort of work.

Within this context Community Development workers, assisted by
NFE agencies based in the centre (i.e. the Botswana Extension College
and the University's Division of Extra Mural Services), began to
design and run training courses for VDC members to teach them their
duties and responsibilities. The main method used for this was the
VDC Conference. These conferences were normally organised on a dis-
trict basis and began to take place on a fairly regular basis - most
districts organising conferences annually, although not at any fixed

times during the year.
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The subject matter covered at the conferences generally related
to administrative competence (i.e. administration of money, how to
be a good chairman, etc.); it was left up to the VDCs to work out
what it was that they were actually to do back home in the village.
This was the major problem with these VDC conferences; they were
never able to give adequate guidance and direction to the VDCs' de-
velopment activities. Nonetheless it became a regular practice to call
together, at fairly frequent occasions, village representatives to
meet with district officials and to discuss "development". Experience
with these conferences was to lay the foundation of the District
Development Conference, one of the principal methods of consulta-
tion used to date.

With the advent of district planning VDC conferences were to
become District Development Conferences. The change was easy to make
because conferences at which village representatives were present
had become a regular part of the district scene. However, the focus
of the conference changed. No longer was the principal focus to be
on the VDC and how to run it; rather the conference had, as princi-
pal theme, the District Plan.

5.3. The Public Consultation on the Tribal Grazing Land Policy
and the Radio Learning Group Campaign (1)

The major part of the Public Consultation on the Tribal Grazing
Land Policy was taken up by the Radio Learning Group Campaign (or
TGLP/RLG). This campaign involved all Government and Council exten-
sion staff - who had been instructed to spend 50% of their time on
the work involved with the Radio Learning Group campaign - and
reached directly one out of every five households (2). The data ga-
thered from these Radio Learning Groups was to form the basis for
a number of recommendations - subsequently accepted by Government -
affecting the policy proposals (See MLGL, 1977: 17-38)

(1) The reasons for calling the PubTic Consultation and the events
leading up to this decision were discussed in an earlier section -

see section 4.2.2.

(2) Estimated by the Evaluation Unit of the Botswana Extension College
- see Etherington, 1977. The number of households reached indirectly,
through listening to the campaign's radio broadcasts, was even larger
but impossible to estimate.
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This Radio Learning Group campaign was the largest NFE exercise
to have taken place in Botswana up until that time and was to lay
the basis for an increased emphasis on nonformal education as a de-
velopment tool.

a. Inter-agency co-operation

An important legacy of the TGLP/RLG campaign was the inter-agency
co-operation that took place at the national, district and village
levels. At the national level, the Grazing Committee, as a sub-commit-
tee of the inter-agency Rural Extension Co-ordinating Committee, drew
its membership from several ministeries including Local Government
and Lands, Finance and Development Planning, Agriculture and Educa-
tion. It also included a non-government agency, the University's Di-
vision of Extra Mural Services. This national level co-operation was
reflected at the district and village levels. The experience gained
from working together was important, espcially at the district level,
for those officials later to become involved in the preparation and
implementation of the district Plans. The experience of working to-
gether with other agencies at the district level and making plans
which crossed sectoral boundaries gave a background of experience
when the district was directed to draw up development plans covering
all sectors in the district and to base these plans on consultation

with the people.

b. Organisational structure

An important result of the TGLP/RLG campaign was the piloting
and use of an organisational structure for nonformal education. This
structure was made up of village and district "teams" of extension
workers from the various Council and Government extension agencies
working together. Co-ordination of their work came from the national
level, where the Grazing Committee (a sub-committee of the Rural Ex-
tension Co-ordinating Committee) was in charge of programme planning,
materials design, feedback and evaluation, and fieldwork and trai-
ning. The Grazing Committee, having served its purpose, was dissolved
at the end of the campaign. The district and village "teams" still
had important functions but the leading role taken by the Grazing
Committee was not immediately taken over by district level institu-
tions. Consequently District and Village Teams went through a slack
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period after the TGLP/RLG.

However the experience was there and, with the development of dis-
trict planning, the District Teams (now called "District Extension
Teams") started to operate as sub-committees of the District Develop-
ment Committees with, as portfolio responsibility, the planning and
co-ordination of nonformal educational activities at the district
Tevel. The leading role of the Grazing Committee was taken over by
district institutions and the function of the District and Village
Extension Teams moved from a single programme focus (the TGLP/RLG)

to a much broader one (planning, implementing and monitoring district
NFE programmes). The result of this has been that the work of the
extension teams is now much more focussed on the district. In this
context the extension team has started to perform a key function

in the district planning process and this has given both the Dis-
trict and the Village Extension Teams a new raison d'étre.

c. The Radio Learning Group method

The TGLP/RLG further developed the Radio Learning Group method.
This method had previously been used to reach large numbers of people
in Tanzania and also, on a smaller scale, in Botswana (1). The main
characteristics of Radio Learning Group campaign were:

i. A Timited amount of important information broadcast to
large numbers of organised groups.
ii.  Each group with a trained group leader recruited, suppor-

ted and trained by extension workers.
iii. Groups meeting twice a week for five weeks.

iv. Listening to ten radio programmes in all.
V. Using specifically prepared study materials.
vi. Discussing the content of the study package - programme

and materials.
vii. Reporting back to the organisers, session by session.
viii. Asking questions of the campaign organisers.
ix. Listening to Answer Programmes.

(Lefatshe la Rona - Our Land, MLGL, 1977: 140 - 141)

It should be noted that the characteristics described above relate
to the method as it has been developed in Botswana.

Radio Learning Group campaigns are a form of distance teaching,
using prepared materials and trained group leaders. In the method as

(1) See the discussion on Botswana's first Radio Learning Group cam-
paign, "The People and the Plan" in section 5.2.4.
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developed in Botswana a feedback component has been built into the
method of which it forms an integral and important part (1).

The TGLP/RLG helped to consolidate the idea of Radio Learning
Groups as an educational and consultative method and provided an or-
ganisational model for other mass campaigns in Botswana. Using this
method far more people could be reached and involved than would have
been the case using "normal" extension methods such as face-to-face
contact. There is also much less chance that the extension message
will be distorted (because it is contained in radio programmes and
study guides) and it is also possible for RLG's questions and re-
sponses to be used as direct inputs into higher level decision-ma-
king. Moreover, because more people are involved, the ususal ex-
tension worker bias favouring contacts with richer or more "progres-
sive" members of the village community, can be by-passed to some
extent.

However, although the TGLP/RLG was the most wide-ranging exten-
sion and media campaign ever to have been implemented in Botwana,
it could only be, to a Timited degree, a representative test of pu-
blic opinion. Large sections of the population were not reached and
this included many people who were not cattle-owners and whose reac-
tions to the policy could, conceivably, have been somewhat different
from those people who do own cattle. But this is one of the almost
unavoidable pitfalls of a campaign with two purposes: firstly to in-
form as many people as possible about the proposed policy (the infor-
mation message); and secondly to obtain a representative response
(the feedback component). The two objectives can really only be met
at the same time with complete coverage of the target group.

5.4. Nonformal Education since 1976

NFE development since 1976 centre around the functioning of the
District Extension Teams. The first part of this section will dis-
cuss the role and functioning of the District Extension Team within
the district planning process; the second part of this section will
discuss the support given to the District Extension Teams by Central

Government.

(1) For further detailed information on Radio Learning Group campaigns
and how to run them a Radio Learning Group Manual has been prepared -
see Crowley et al, 1978.
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5.4.1. Consolidating the Extension Teams

The District and Village Extension Teams were the framework on
which the field work component of the TGLP/RLG campaign was based.
After the campaign these teams went through a slack period with the
falling away of TGLP/RLG activity after the Public Consultation and
without a clearly defined new role or new direction.

A new role for the Extension Teams was to be defined within the
context of the setting up of district planning based on consultation.
[t was suggested that the Extension Teams be used to carry out the
consultation on which the District Development Plans were to be based.
(See Seretse, 1976: 3). The District Development Committees were
given the mandate, in 1976, to co-ordinate both plan preparation and
the consultation exercise. This, in effect, made the District Ex-
tension Team a sub-committee of the District Development Committee.

A survey carried out in 1977 concluded that the district teams
had operated well during the TGLP/RLG campaign but were now having
a difficult time finding their feet in a new situation (1). The re-
port noted that, although the District Teams did recognize their
position as sub-committee of the District Development Committee, and
although they had a good idea of the general nature of their tasks
(i.e. co-ordination of extension activities, preparation of the non-
formal education section of the District Development Plan and orga-
nising the consultation activities for the District Development Plan),
most district teams did not have a clear idea of what activities were
entailed by these tasks. There was also a strong feeling amongst the
districts that leadership from the centre (in the form of "guidelines"
telling the districts what to do) was missing and was necessary.

(See Byram 1976)

In fact the centre was also feeling its way, and moreover, was
of the opinion that these sorts of activities had to be handled at the
district level. Guidelines did come later but these were based on
experience already gained in the districts during the initial period

(1) This survey was carried out as part of the winding-down of the
TGLP/RLG consultation campaign. One of the main aims of the survey

was to check how many of the radios issued during the campaign had

been collected by the district teams. A second aim was to see how well
the district teams were adapting to their new role. The survey was
carried out for the Ministry of Local Government and Lands by M. Byram,
the former adult educator from Tutume who had been involved in the
fieldwork organisation of the TGLP/RLG.



-88-

of consultation in 1977 (1).

The crux of the matter was how to decentralise responsibility
for a task which was not well understood - neither at central nor
district level. The goals were clear anough but not the means to
arrive at them. Also, in many instance, officals from the centre
lacked the practical experience of district activities and only the
most basic guidelines could be given. In the event most District
Extension Teams formulated their own role through their own prac-
tice and experience and through exchanging ideas with others.

Byram 1isted some of the main problems facing the District
Teams. He noted that most had, within six months of the TGLP/RLG
undergone complete staff changes and that the co-operation achieved
between personalities of different departments, working under the
direction of a national co-ordinating committee was difficult to
replicate with new staff in a different situation. The co-operative
spirit was lost because of the staff changes at a time when the Dis-
trict Extension Teams had not yet become established in their new
capacity. Within this situation lack of guidance from the centre
was seen as a major problem.

Another major problem brought forward by the District Extension
Teams was the "abstractness" of nonformal education and the diffi-
culty of thinking across departmental boundaries - in fact two sides
of the same coin. But this is hardly surprising considering the sec-
toral training and the demands of departmental obedience made on the
extension staff. It was only when the teams were able to put theory
into practice with some basic joint programmes that progress was
made in this area. In the beginning virtually the only joint acti-
vity carried out was the district plan consultation, but since then
many districts have progressed to working together as a District
Extension Team in the planning and implementing of other nonformal
educational programmes. (2).

In April/May 1977 only one or two of the district teams were
actually carrying out the activities relating to their tasks; the

(T) These guideTines are contained in the District Planning Hand-
book, 1979, section G. '

(2) Examples of such programmes include Civics Education, Health and
Sanitation programmes, and Literacy will be discussed as case studies
in section 5.5. of this chapter.



-89-

other districts had not yet gone beyong the stage of comprehending
the general nature of their tasks but had not been able to translate
this into actual activities (Byram, 1977: 6). There seem to be two
reasons for this difference. Firstly, the leadership function of the
Grazing Committee was not immediately taken over the district level
in all districts; in some districts a vacuum continued to exist for
quite some time before district institutions took over the leadership
role. Secondly, co-operation between officials from the District
Council and the District Administration was a vital factor; in a si-
tuation where there was rivalry co-operation on the extension team
was also difficult. As these relationships improved so too did the
functioning of the extension teams (1).

As the district planning system began to take shape between
1976 and 1980 the roles of both the District Council and the Dis-
trict Development Committee were also clarified. Within this situa-
tion the District Extension Team was given the responsibility of
preparing the District Development Plan's chapter on nonformal edu-
cational programmes and the responsibility for the subsequent imple-
mentation of these programmes. Thus a clear need was established for
a District Extension Team and, in the course of time, most of the
District Extension Teams would attempt to match these needs with
deeds. Through the inclusion of a chapter on Nonformal Education as
part of the 1977-82 District Development Plans along with the dis-
tricts other development activities NFE planning became a "normal"
part of district planning. This marked a significant step in brin-
ging some of the responsibility for NFE down to the district level.

Less information is available concerning the functioning of the
Village Extension Teams mainly because nobody, not even at the dis-
trict level, had any real idea how well these teams were functioning
after the TGLP/RLG campaign. There was a general "feeling" that now
there was more co-operation at the village level than before the
campaign but that, with the lack of ongoing tasks, the teams, as
units, were likely to disappear. It was also recognised that the
village teams were, to a large extent, dependent on a well-functio-
ning District Extension Team. (Byram 1977: 5-6)

(1) The issue of rivalry between the District Council and the District
Development Committee is taken up in section 3.7.
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Village (Extension) Teams do work in many villages in Botswana.
But the functioning of these teams depends to a large extent on per-
sonalities being able to get along with each other and on the team
being given a definite task to perform. Although the concept of the
village teams is recognised by all concerned (including the village
extension workers) they are not official bodies and their authority
links to the District Extension Team (which is an official body)
are vague; direction must come from each extension worker's own de-
partment or agency.

There is evidence of a great deal of discussion and co-opera-
tion between extension workers at the village levels, but the Vil-
lage Extension Teams, as bodies, function best when given a speci-
fic task to perform. This underlines the importance of the leader-
ship function of the District Extension Team. The indirect links
from the Extension Team, through the individual departments, to the
Village Extension Teams makes this leadership role difficult.

In conclusion the District Extension Team has become a functioning
body which has fitted itself into an important niche in the dis-
trict planning process. With the Five Year District Development Plan,
and now with the Annual Plans, District Extension Teams are playing
an important role in the planning and implementing of nonformal edu-
cational programmes at the district level.

Village Extension Teams on the other hand, have no formal status but
do function when called upon to do so - for example, during the Annual
Consultation or other joint programmes organised by the District Ex-
tension Team. Co-operation between village level extension workers

in their daily activities does occur also but this is more dependent
on the personalities of the extension workers and their view of the
usefulness of such regular contact. Because the institution is not

a formally constituted one, both the leadership function of the Dis-
trict Extension Team as well as empathy between village level exten-
sion workers are important factors on which its functioning depends.
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5.4.2. Support to the District Extension Teams from Central Government

The support given to the District Extension Teams by Central
Government has also been a major factor in the development of these
teams. Most important was the acceptance by the centre that dis-
tricts could make their own decisions about nonformal educational
programmes within the context of their own district plans. In this
context districts have increased not only their own capacity to plan
and implement NFE programmes but programmes planned and run by the
centre are now also included in the districts' NFE plans. Thus the
centre ?s no longer able to "foist" national NFE programmes onto the
districts; rather the programmes that are implemented by the national
NFE agencies are the products of joint district-centre planning. And
because of the increase in the districts' NFE planning capacity, they
are more able to act as equal partners in these planning activities.

District Extension Team capacity had improved because of the
experience which the members have gained with NFE planning and im-
plementation and because it has become a regular district activity.
However, increases in the staff complement have also helped.

For example, District Extension Teams have been strengthened over the
past few years (since 1977) by the posting of District Adult Educa-
tion Officers to most districts. Unfortunately, recruitment problems
have meant that not all the vacant posts have been filled, and that
some expatriate adult educators were not replaced in time for pro-
per handing-over to take place when their contracts expired.

The District Adult Education Officers are employed by the Mi-
nistry of Education and form part of that ministry's Department of
Nonformal Education. This department has expanded considerably since
it was first set up in late 1977/early 1978 (1).

The department has made its presence felt at the district Tevel
through the posting of the district adult educators and has started,
within the framework of the Rural Extension Co-ordinating Committee,

(1) The Department of AduTt Education incorporated the former Botswana
Extension College (BEC). BEC had been involved in correspondence cour-
ses leading to formal educational qualifications as well as in a num-
ber of other nonformal educational activities, including the TGLP/RLG
campaign, Village Development Committee training, and the Pilot Liter-

acy campaign.
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to make Tong-term policies and programmes for nonformal education -
something which had previously been lacking in the Ministry of Educa-
tion. The setting up of the Department has also meant the recognition by
the Ministry of the importance of nonformal vis-a-vis formal education.

These two developments, firstly, the posting of adult educators to
the districts, and secondly, the recognition of the importance of non-
formal education by the Ministry of Education, has supported the posi-
tion of the District Extension Teams and improved their potential ef-
fectiveness. Furthermore, in practice, the Department of Nonformal
Education has started working thkough the districts and in consultation
with the districts rather than through national programmes.

5.5. Case Studies

Introduction

Six case studies will be presented (1). These are:
Case 1. Consultation on the District Plan in North West District.

Case 2. The civics education campaign Lesedi la Puso.

Case 3. The Environmental Sanitation and Protection Programme.
Case 4. The Pilot Literacy Project and the National Initiative for
~ the Eradication of Illiteracy.
Case 5. The Nonformal Educational Guidelines in the District Planning
Handbook and the central NFE agencies Planning Calendar.
Through these case studies it will be shown that:-
a. Essential to peoples' involvement in the consultation is an ap-
proach that includes mechanisms for dialogue and feedback.
b. The consultation methods presently used can be effective in cove-

ring a representative section of the population.

(1) These case studies provide an insight into the development cf NFE
in Botswana. This will be the principal focus. Hence very little space
will be devoted to the description and content of these NFE programmes.
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c. Nonformal Education has been integrated with the wider district
planning process.

d. Policy decisions on which the planning of NFE programmes is based
can be taken at the district level and institutions exist at the dis-
trict level which can plan and implement these programmes.

e. A large measure of inter-agency co-operation, both at the district
and the national level, has been achieved.

f. Demands made by donor organisations approached for funds for NFE
programmes often have many strings attached which can work to the
detriment of local (and especially district level) institution buil-
ding.

g. Nonformal educational planning has become an institutionalised part

of the district planning process.

Case 1

Consultation on the District Plan in North West District

a. The issues

This case study will concentrate on three aspects of the con-
sultation exercise as implemented in North West District. Firstly,
on the attempts to develop alternative methods of consultation in
order to be able to reach more people than were reached using such
"traditional" methods as District Conferences. Secondly, on the at-
tempts to develop a working relationship between the District Exten-
sion Team and the centre; a relationship which left policy making
and initiative at the district level with the centre providing tech-
nical support. Thirdly, this case study will concentrate on the ef-
forts made to build in an on-going element of feedback and dialogue
into the consultation in order to make the consultation a functioning

two-way process.
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b. The events

North West District covers a large area in a remote part of
Botswana. Communications are difficult: roads are bad, telephones
non-existent (except for the two major villages - Maun and Kasane)
and the radio-transceiver network is not well established (1). The
reception of Radio Botswana's programmes is likely to remain bad pen-
ding the installation of booster transmitters. There is also a cer-
tain amount of confusion within the district's administrative struc-
ture. For historical reasons the North West District Council's boun-
daries include two administrative districts, each with its own Dis-
trict Commissioner (2). It was for this reason that, two development
plans were produced.

The initial consultation on the District Development Plan (in
1977) had been done separately in the two administrative districts
mentioned above. This had taken the form of extensive kgotla tours
within each district by officals, including the (expatriate volun-
teer) District Officers (Development) - who subsequently prepared
the plan document.

At the time of the kgotla tour an undertaking had been given
that the people would be consulted again after the first drafting
of the plan document, as a check that the interpretations made by
the planners of the original consultation data were acceptable to
the people. This consultation exercise took place later in the same
year (1977) using two district conferences - one in Maun and one in
Kasane. Feedback from these conferences was incorporated into the
draft District Development Plans before they were put forward to
the District Council for discussion, amendment and final approval.
However, after the conferences, dissatisfaction was expressed at the

district level about the representativeness of the village 'repre-

(1) A number of clinics in the large villages have now been provided
with radios. These radios are mostly used for medical purposes but
may also be used by other departments if the situation warrants it.
Radios have, to date, been installed at Shakawe, Gomare, Seronga,
Maun, and Kasane - all sub-district administrative centres.

(2) In all other districts District Administration and District Coun-
cil boundaries overlap - see chapter 3. :
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sentatives'" and about the amount of feedback going back to the vil-
lages after such conferences. This dissatisfaction with the confe-

rence method of consultation was the basis for the decision to de-

centralise the consultation to the village level.

In North West District it was decided to replace the conference
approach to consultation by a method which, it was hoped, would in-
volve more people than those few village representatives usually at-
tending conferences - the Village Development Committee members, the
village headmen and the extension workers (1). By bringing the con-
sultation down to the village level more people could be directly
involved in the process. Thus the method chosen was an adaptation of
the Radio Learning Group method used in the TGLP campaign. The main

difference being that casette recorders were used instead of radios
and that the materials produced were district specific. Furthermore,
instead of extension workers recruiting and training group leaders
from the village, the extension workers were themselves trained in
the use of the consultation materials and worked with various groups
in the village during the consultation.

The reasons for moving away from the "traditional" conference
approach to communicating with villagers or their representatives
were particularly that more people could be involved in decision-
making, with a correspondingly greater degree of direct participa-
tion; as opposed to a situation where they are only represented i.e.
at conferences. Furthermore, the consultation would bring about a
regular and formalised contact between extension staff and the com-
munity which is vital for the programming of extension work and kee-
ping channels of communication open. With the consultation taking
place in the village, on the spot decisions and commitments can be
made by the people on such things as self-help projects. (See North
West District, 1978: 4) (2).

(1) The various methods of consultation used in Botswana are des-

cribed in section 4.5.
(2) The methods used by North West District in their consultation are
described in the section on consultation methods, see section 4.6.d.
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c. District/Centre co-operation

An important aspect of the consultation exercise as carried out
in North West District was that it introduced a new relationship be-
tween the centre and the districts as regards the running of non-
formal educational programmes. The relationship was one where the
district not only supplied the personnel (through the District and
Village Extension Teams) but also provided the policy direction and
leadership; the centre provided ideas, advice and technical assis-
tance. The centre also helped to disseminate information on the ex-
perience of North West District to other districts.

An important principle, that development leadership could come
from the district level and that nonformal educational programmes
could be organised and run within the framework of district planning,

was established. All consultation programmes carried out as part of

the district planning exercise are district-based programmes initiated
at the district level. In many cases there has been assistance made
available from the centre but this assistance has been in the form

of technical assistance rather than leadership or policy. This prin-
ciple of development leadership at the district level has also be-

come increasingly important with other nonformal educational programmes

run at the district level.

d. Consultation as an on-going dialogue

With the consultation becoming an integral part of an annual
planning process it also because possible (i) to introduce a regular
feedback mechanism into the process and (ii) to attempt to involve
villagers in evaluating progress made with plan implementation. Each
time that the consultation takes place three critical areas can be
covered. Firstly, an evaluation can take place of the progress made

with plan implementation during the past year - this can be done by



-97-

referring to the projects which should have been implemented in the
village during the past implementation year. Secondly, the consul-
tation has an information function - this is the opportunity to ex-
plain to people why certain things did not happen as planned and also

to inform the people what has been planned for the near future i.e.

the current implementation year. Thirdly, the actual consultation,
which derives from the first two activities, can take place. After
evaluating past performance and with the knowledge of what has been
planned for the current year, the villagers have a much sounder ba-
sis on which to plan their own future and make their requests to Coun-
cil.

These developments are only possible as part of a regular yearly
consultation. If this does not take place in a regular fashion the
information collected will be less valid and any measure of trust
built up with the villagers will be lost. With a consultation exer-
cise that takes place on an annual basis the functions, as described
above will start to overlap so that what was information one year
is evaluated the next year, and so on. Keeping the villagers infor-
med about what will happen is important for two main reasons. First-
ly, it can be used to explain what has been achieved during the past
implementation year and what still remains to be done. Generally
speaking people are much more willing to accept that something has
not happened if the reasons for it are explained to them. This was
certainly the case in North West District. Secondly, it allows dis-
trict officials to explain how the consultation data from the pre-
vious year has been used in preparing the current year's implementa-
tion plan, and why certain ideas were accepted and others were not.

In this way a regular and on-going dialogue can be established.

e. Self-help

Consultation can easily turn into the making of a Christmas shop-
ping list unless it is made clear to the villagers that the District

Council does have limits on the resources available to it and that
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it can not be expected to do everything. The consultation exercise
in North West District had this as its principle theme. The villagers
were reminded of this on the cassette programmes and in the popular
version of the district's Annual Plan ( which was used as a type of
"study guide" (1)). Instead of demanding from Council it was sugges-—
ted to the villagers that a lot could be accomplished through their
own self-help efforts. The suggestions for self-help projects were
included in the reports on the consultation - a page from this re-
port is shown on the next page.

The following extract from the popular version of the 1979/80

Annual Plan for North West District illustrates this point:

"You (the villagers) should remember that money is available
to assist you with many of your self-help projects. The main
thing is that you should not expect Council to do everything
for you. But if you work on self-help projects then Council
will be able to assist you. In other words, if you have iden-
tified a project which you think you can undertake under self-
help, please submit your application forms through the exten-
sion workers."

(North West District, 1978: 4)

These self-help projects were added to the Annual Plan and were
evaluated at the next consultation. Moreover these ideas for projects
would give the extension staff (especially the Community Development
staff) something to focus their activities on. No problems with the
provision of funds was envisaged for these self-help projects as

there was money available from a special fund for small projects (2).

(1) The "study guide" is a printed booklet handed out to all partici-
pants of a nonformal educational programme (e.g. the consultation)

It describes, in simple terms, the subject area to be covered and can
be used to read aloud from and as a reference document.

(2) There were, however, problems both with the administration of the
funds within Council and with the support to the villagers by the Com-
munity Development staff, so that this optimistic statement did not
completely co-incide with the real situation. See the report on the
Evaluation of the Small Village Projects Programme - NORAD, 1980.
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Extract from North West District Consultation Report — 1978

1. 2. 3. 4. 5. 6. 7. 8. §.
village
e wrepresented| Planmed for| Planned for Implemented July 78: What problems Priorities Self-help
by 1977/78 1978/79 by govt. by village remain projects
council planned
ana Kgotla Staff nurse| 4B Fruit Orch- Health Post| school toilets 1. clinie . slaughter
vDC vigits ard and poultry - table and slaughter place 2. bridge place
chairs 3. school 2. elinie
bridge 4. toilet 3. toilet
headman. 4. post office,
post office agency
redupt gathering |more VDC record bridge 1. Health post |1. HP and totl
& VDC medical -— — books water retic. 2. water retic |2. market and
visits school 3. school and co-op.
HP and toilets toilets
regular visits 4. bridge
by ADs 5. shop
6. regular visit
by VAs/govt./
counctil
‘lapaneng| Kgotla & bridge 4 latrines mobile VDC office saleshouse 1. bridge 1. LAC
vDC improved s 'room/kitchen | clinie money (P42)| clinic 2. elinic 2. T3S
4 classrooms visits collected LAC 3. saleshouses
2 TQS shop
1 office

= Health Post; LAC = Livestock Advisory Centre
5 = Teachers Quarters; VA = Vet Assistant



-101-

f. Implementation problems

There were problems and delays with the implementation of the North
West District's Annual Plans in 1977/78 and in 1978/79. There were also
delays with the implementation of the consultation. Although the mate-
rials were prepared on schedule, the extension workers were iate in
getting to the villagers or simply never made it to some of the more
remote ones. The main reason for this, in 1978, could be attributed to
the abnormal flooding in the Okavango Delta and in Chobe, as well as to
the war situation in Zimbabwe which affected work in Chdbe. But there
were also problems within Council itself, notably the poor organisation
of Council transport which acted as a contributing factor, besides the
floods, to the isolation of large parts of the district. Changes in
staff and personality clashes within the Council's Community Development
Department were some of the main causes for the dealy in 1979.

These delays affected both the implementation of the planned
Council building programme (as reflected in the Annual Plan) and the
Consultation. However, enough experience was gained with using this

method to show that it is a workable one.

g. Conclusions

The importance of the developments in North West District was

that a new method of on-going consultation on a yearly basis had

been experimented with, and that this consultation could be fitted
into a framework in which decisions affecting the people consulted
are made. Although this is a yearly exercise, one can speak of a
dialogue situation because it takes place within the context of an
annual planning process; however, it is very important that the con-
sultation takes place at the beginning of the plan preparation pro-
cess so that the information can be used immediately.

District-Centre co-operation left the leadership in district
hands with the centre providing assistance. Most of the planning
and all of the fieldwork was carried out by the District Extension
Team. This underlined earlier conclusions, that when involed in a
specific task which was well understood by the team members District
Extension Teams are in a position to be effective.

Lastly, experiments had been made with "new'" methods of consul-

tation which attempted to reach more people than could be reached
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through the "traditional" conference method. Although the same method
has not been tried by other districts, these attempts by North West
District did focus attention on this problem and other districts

have followed this up with their own experiments to involve more

people in the planning process.

Case 2

The Civics Education Campaign - Lesedi la Puso

a. The issues

The Civics Education programme, Lesedi la Puso (which means,

literally translated, '"light of government") was run during a five
week period in June/July 1978 in four districts. In this case study
three main issues will be discussed. Firstly, the co-operation that
was achieved between the district, regional and national levels du-
ring the planning and impleméntation of this campaign. Secondly,
the level of de-centralised responsibility taken on for this non-
formal education programme at the district level. And thirdly, the
combination within one nonformal educational programme of civics

education and consultation.

b. Co~operation and De-centralisation

The districts in which the Lesedi la Puso programme was run -

Ghanzi, Kgalagadi, Kweneng and Southern - were all within the '"Matsha
Catchment Area'". This represents the geographical limits of the ex-
tension outreach from a new multi-purpose educational centre which
is being built at Kang village in Kgalagadi District. When fully
developed the centre will consist of a secondary school, brigades
and a nonformal education division. The nonformal education division
of Matsha started operating in mid 1977, and was staffed by one NFE
Research Officer and one Generél Duties Assistant. The NFE Research
Officer served as a member of all four district extension teams and
this helped to cement the already existing feelings of regional af-
finity in that part of Botswana.

Spanning all four districts the NFE Research Officer helped to
develop the contacts between the four district extensidn teams and
this laid a basis for the first regional Radio Learning Group cam-

paign in Botswana. The decision to organised a civics campaign and
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the reasons for using the Radio Learning Group model are fully do-

cumented in the report Lesedi la Puso, a Radio Learning Group Cam-

paign in Western Botswana, (Boipelego Education Project, 1980) Suf-

fice it to say here that a district-wide survey took place before-
hand on which the overall decision to run the campaign was based
as well és the choice of subject matter. The Radio Learning Group
method was chosen as the most appropriate method considering the
size of the area to be covered, the scattered population and the
small number of extension workers.

As with the North West District case, the policy-making deci-
sions were taken at the district level. The District Councils ap-
proved the project and were kept informed of progress, as were
the District Development Committees. The District Extension Teams
were responsible for the materials and fieldwork preparation, and
for the implementation of the programme. Again, as with North West
District, the study guide materials were prepared at the district
level and the members of the four district extension teams drafted
the radio scripts and recorded the programmes. The analysis of the
feedback data was also done at the district level, and the data in-
corporated into the districts' Annual Plans. The campaign activities

are shown schematically on the Operational Flow Chart reproduced

on page 103.

Co-ordination took place at the regional level through the
Matsha NFE division. The co-ordinators task was to make sure that
everything happened on time, both in the districts and in the centre.
This work involved a lot of time. It was one of the principle ex-
periences of this regional campaign that for such a large scale pro-
gramme to be a success a real time commitment has to be made by who-
ever takes on the co-ordinating function. Whereas, at both district
and national levels, it was merely necessary to programme the Lesedi
la Puso activities in with the other work, the co-ordination func-
tion was almost a full-time job. This, again, underlines the desira-
bility of the posting of full-time adult educators to each district.

The organisational structure used in the campaign is shown in
the diagram on the facing page. The responsibility for the implemen-
tation of the campaign activities rested, in each district, with the

District Extension Team. These reported on their activities to the
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District Council and the District Development Committee. The co-
ordination between the districts and between district and the cen-
tral support agencies was handled by the campaign co-ordinator who
operated at a regional level. Responsibility for the campaign rested
with the districts.

The activities at the central level were of a largely technical
assistance and service nature. So, for example, the Ministry of Agri-
culture's Evaluation and Action Research Unit (EARU) worked through-
out the campaign on evaluation; Radio Botswana lent equipment and,
later, broadcasters; the Ministry of local Government and Lands as-
sisted by designing the feedback system and the feedback materials;
the Government Printer took charge of producing the final versions
of the campaign's printed materials.

Thus, an important feature of this campaign was the amount of
de-centralised responsibility and action. Much of the work and most
of the decisions were taken at the district level with the centre
providing assistance, but no leadership. Moreover, the campaign's
activities formed part of the districts' overall NFE plans. In other

words, the work involved in the Lesedi la Puso campaign was not extra

work for the districts' extension staff but part of their planned

activities for which allowance had been made and staff time set aside.

c. Combining Consultation with Civics Education

The combination of the consultation on the district plan with
other subjects as part of a Civics Education programme was an im-

portant part of the Lesedi la Puso programme (l1l). The ten subjects

covered in the campaign were drawn together by using the theme of
their relationship to the District Plan and by stressing the impor-
tance and possibilities of self-help during each programme.

The study guide chapters were written from a district perspec-
tive by district staff based on a survey of the districts' popula-
tions. The feedback from the campaign was also done on a district ba-

gis. Unlike the TGLP/RLG campaign the feedback from the Lesedi la Puso

(1) The subjects covered in the campaign were: Voting and Elections;
Our Elected Representatives; the Civil Service; Co-operatives; Water;
Health; Education; Wildlife; Local Government Tax; and Planning with
the People. (Subject headings taken from the campaign study guide -
Boipelego Education Project, 1979.
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campaign was analysed at the district level. During the TGLP/RLG
all the feedback had been processed at the national level and much
of the data had been fed into the computer. Because of the size

of the operation it had not been possible for the districts to have
immediate access to this feedback. Again with the open-ended ques-
tions, because of the vast numbers, it had not been possible at the
national level to make district-by-district break-downs of the re-

sponses. During the Lesedi la Puso campaign basically the same feed-

back processing system was used as during the TGLP/RLG but with,
as basic difference, the whole feedback processing operation being
done at the district level and without the computer. This meant
that the results could be available for use at the district level
almost immediately.

This feedback, divided as it was into ten subject areas, could
be used as input into the districts' Annual Plans. The timetabling
of the programme had been done so that the programme would co-incide
as much as possible with the suggested times for carrying out the
annual consultation. (1). It only remained for the feedback to be ta-
bulated and for the district officials to use the information in
the preparation of their Annual Plans.

With the breakdowns of the subject areas into recognisable (de-
partmental) areas the feedback could be used by the separate depart-
ments in building up their own picture of village-by-village situa-
tions as these pertained to their department. Thus it was also pos-
sible to bring up problems which needed immediate attention as well
as information that could be included into the plan, In fact, on
several occasions, the Community Development departments did contact
groups about issues which they had raised during the campaign. Be-
cause the data analysis took place at a level so close to the people
it was possible (i) to analyse the data quicker (because the volume
was less) and (ii) to respond quicker than if the data analysis had
taken place at the national level.

Apart from the ongoing dialogue situation built in to the An-

nual Plan consultation as a yearly exercise, there was also a more

(1) The most desirable time for the consultation exercise to be held
so that the consultation data can be included into the Annual Plan
was worked out as part of the "construction" of an Annual Planning
Calendar. The Annual Planning Calendar is discussed in section 4.4.
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immediate possibility of dialogue between the people and district
officials. Following the same method as during the TGLP/RLG campaign,
the Radio Learning Groups were invited to ask questions of the dis-
tricts' authorities. Space was provided at the bottom of the question-
naire (or Report Form) for the groups' questions. These were analysed
separately from the other data and formed the basis of the Answer
Programmes. The Answer Programmes can be seen as short-term dialogue,
as opposed to the data analysis which, after being taken up into
the Annual Plan, is reported on during the following year's Annual
Consultation, and is more of a long-term (but on~going) dialogue.
Again, because analysis took place at the district level most
of the questions could also be discussed at the district level. This
meant that, in contrast to the TGLP/RLG campaign's Answer Programmes,
the answers given could be more easily related to the situation of
the people asking the questions. District officials are often aware
of the situation existing in a particular village or area; certainly
more so than officials at the national level.
After the answers to the questions had been prepared there
were two methods that could be used for answering the questions.

Firstly, the time allocated for the Lesedi la Puso broadcasts on

Radio Botswana could be used. This involved recording the answers
at the Radio Botswana studios for subsequent broadcasting over the
air or recording the answers in the districts using the district
officials (1). Secondly, district and village level extension wor-
kers could use the prepared answers when visiting the groups and
could use these as a basis for their discussions. Problem areas

could be identified and followed up in this manner.

d. Conclusions

The evaluation of the campaign indicated that the educational
model used (the Radio Learning Group campaign with its feedback com-
ponents) was an appropriate one which could be succesfully replicated.

The feasability of linking such a programme to an annual planning

(1) Unfortunately not very many answers were recorded in the districts
because of logistical problems. The absence of a district based

Adult Educator with a tape recorder and recording experience was
sorely missed.
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exercise was also demonstrated and two main areas in which a dialogue
process can be established were used: a longer-term on-going dialogue
relating to the district plan and a short-term dialogue in which
problems of immediate importance could be raised and reacted to.

The campaign further showed the potential capabilities of the
district level in the various aspects of implementing nonformal edu-
dational programmes - in policy-making, materials design and pre-
paration, fieldwork, data analysis and co-operation with other levels.

The positive results of the programme are also indicated by the
conclusions of the evaluation (i.e. that people learnt from the cam-
paign (1))and by the interest that other districts have shown in both

the campaign model and the campaign materials.

Case 3

The Environmental Sanitation and Protection Programme (ESPP)

a. The issues

The areas which will be covered in this case study are, firstly,
the response from the centre to requests from the districts, and
secondly, the role of donor provided funds and technical assistance.
It will be argued that a functioning system of nonformal educational
planning has been set up which allows district and centre to co-operate
with each other in the planning and implementing of programmes. It
will further be shown that the development of well-functioning, de-
centralised district-level institutions can be delayed, undermined

and frustrated by the demands made by donor agencies.

b. National level response to district requests

The Environmental Sanitation and Protection Programme was set up
to deal with substandard personal and community sanitary practices,
principally the lack of adequate disposal of human excreta, the pre-
sence of animal waste around village water sources and the lack of
proper refuse disposal. The combatting of the health problem arising
from this situation was the principal goal of the project. (See US

AID Project Paper, 1979: 1)

(1) This conclusion is based on action research carried out during the
campaign and on a final evaluation - See Boipelego 1980.
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Serious discussion on the implementation of a large-scale pro-
ject started in 1976/77. Although essentially the message already
being put across by the health extension workers covered all the
aspects of environmental sanitation thought to be necessary it was

proposed to increase the scale of the dissemination of the health

message within the context of an "environmental sanitation campaign".
There were three main reasons for this. Firstly, it was felt that
the '""mormal" extension message put across by the health extension
workers was not reaching enough people and was not having the de-
sired results. Secondly, and related to the first reason, in some
districts, villages had repeatedly stated, during their district
plan consultation, that environmental sanitation was a problem and
this was taken up as a priority in the district's Five Year District
Development Plan. Thirdly, a well-functioning communication system
had been set up during the TGLP/RLG campaign and some government
officers felt that the system and the experience that had been
gained could be used to mount a health extension campaign.

Discussions started in early 1977 between the ministries in-
volved at the centre, the NFE agencies and the districts on how to
implement the proposals made in the District Plans. There were a
number of problems which had to be overcome before the programme
could start, the principal one being the absence of personnel who
could be fully utilised for the development of the programme - all
the incumbent staff were heavily involved in their own ongoing
programmes. This meant a delay until 1980 before any headway was made
with the implementation of the programme.

The initial discussions in 1977 had worked with the idea of
a nation-wide campaign run by the centre - something very similar
to the Radio Learning Group Campaign on the Tribal Grazing Land Po-
licy. By 1980 the advances made with district planning stood in the
way of such a national campaign, and it was decided that any campaign
model which would be developed for this programme would have to be
integrated into the implementation of the District Development Plan.
In other words, the ESPP would be a district programme integrated in-
to the districts' other activities and taking into account district re-
sources in terms of manpower, vehicles, finance, etc. Thus the wor-
king group preparing for the campaign (i) scaled down the original

proposals from a nation-wide to a district campaign and (ii) invited
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two districts, which has stated environmental sanitation as being
a major priority td assist with programme preparation. The ESPP
would not be a centrally directed and nation-wide nonformal edu-
cational programme.

Even a district-wide campaign remained a major undertaking,
especially because of the action element which were to be included
along with the extension message (1). Therefore it was decided that
it would be necessary to run a pilot campaign to test the message,
the materials and the organisation; the larger scale district-wide
campaign would be based on the experience from the pilot. The wor-
king group was of the opinion that a number of major questions needed
answering before an "extension-action" package would be ready for a
district campaign. Having recognized that no personnel was avail-
able in the country to work full-time on the development of this
package, it was decided to approach a donor for technical assis-
tance, assistance with project design and with finance. The wor-
king group of central ministries and districts involved in the pro-
ject would act as a standing committee to ensure that any proposals
made related to the Botswana situation and fitted in with other de-
velopments taking place in Botswana, notably the development of the
district planning process. It was stressed that this project would
not be a '"special'" project with its own staff, but would be complete-
ly integrated into the ongoing work of Government and Council. The
only exceptions to this would be a (donor-provided) project co-ordi-
nator and sanitarian, whose main task would be to design a project
model during the pilot stage of the project which could later be

taken over by the districts (2).

c. Donor Assistance

The imposition of a number of demands made by the donor which
had agreed to fund the project served to delay the project a few

more years and threatened to cut across district-centre procedures,

(1) The action element was to consist of the construction of refuse
pits and pit latrines - this increased the technical difficulties
and the amounts of finance necessary. It was no longer simply an ex-
tension message being put across but also new technologies.

(2) Special area development projects with their own (often expa-
triate) staff and with a high technical and financial assistance are
not very popular in Botswana. For an evaluation of one of the excep-
tions, the Village Area Development Programme, see Odell 1978.
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developed during the build-up of the district-planning system, by
imposing its own procedures.

At the stage when donor assistance was requested, the organi-
sation for implementing and planning nonformal education campaigns
had been set up and was starting to work effectively. The NFE links
between the districts and the centre were functioning well through
working groups, such as that for the Environmental Sanitation Pro-
gramme; financial and manpower linkages had been established within
the context of the District Plan. The financial and manpower resour-
ces needed for an NFE programme during an implementation year were
being worked out as part of the programme planning. This went into
the District Plan and the resource allocations were approved by the
centre. For this project the delay which threw the whole implemen-
tation out of gear came from the outside, from the donor.

The donor, which had been approached to assist with project im-
plementation, imposed its own project preparation process which would
have to be carried out by a team of experts from the donor country
and which involved the use of a maximum of materials and manpower from
the donor country. The working group devoted a considerable amount
of its time to the re-shaping of these proposals, especially in terms
of cutting back on the amount of manpower assistance proposed by
the donor.

Once agreement had been reached between the donor and the working
group, and subsequently a formal agreement signed between the donor
and the Government of Botswana, a time-table was agreed on for projecf
implementation. This timetable was taken up into the districts' An-
nual Plans, the requests for projects resources was made and the ex-
tra local and expatriate staff required for the pilot were requested.

However, because of the donor requirements (i) to recruit expa-
triate personnel from the donor country or from a third world country
(although it would have been much easier to find other first world
nationals with suitable work and Botswana experience) and (ii) to
purchase most of the project materials from the donor country, the pro-
ject implementation had to be delayed.

The donor failed to recruit candidates for the two key positions.
This failure was attributed to a private recruitment agency, sub-

contracted to recruit the staff, failing to find any suitable candi-
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dates.

The stage was reached where the funds to implement the project
had been approved by the donor, but still no candidates for the two
positions identified as being necessary for the project - the co--
ordinator and the sanitarian - had been identified. At this stage
the donor tried to pressurise the government to start implementing
the project anyway because the funds were now available, although
the people necessary to develop and design the project were not.
But in spite of the threats that the earmarked money might now be
used in recently liberated Zimbabwe unless the go-ahead for project
implementation was given the Botswana Government did postpone the
project. The donor was given more time to recruit people but the
whole year's NFE planning on the part of the two districts involved
had to be drastically revised.

Such examples of "tied aid'" are not unique and are a familiar
problem for Third World Governments. However, the types of demands
made by such donors are not only simply a hindrance or a delay but,
more importantly, they can work against local institutional develop-

ment.

d. Conclusions

As the district planning process developed, the local level in-
stitutions for nonformal educational planning also developed. Links
with nonformal educational planning at the centre became stronger
and more discussion and joint planning took place. This was shown
in this case study. Although the initial requests for the sanita-
tion programme came from the districts, it was for a long time still
the centre which made all the decisions. A few years later, when the
actual programme planning took place, the districts were heavily
involved in the activities of the working group and translated the
implications of the programme into actions which were taken up in-
to the districts' Annual Plans.

Within a situation where local and central institutions were
co-operating efficiently and where local institutions were develop-
ing their own capacities, donor "assistance'" can be more harmful than
useful. (Donor aid which is tied to one particular project can almost
never be successfully integrated into the local plaﬁning process be-

cause it is dependent on a sequence of events and activities thou-
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sands of kilometres away from''the real action'". Any delays in this
process result in properly prepared plans not being implemented as
scheduled and the waste of planning and other local resources).

A form of donor assistance which is more well disposed to the
building up of local capacity and local institutions is the more
flexible programme-, or sector-directed aid. Donor assistance of this
nature is allocated to be spent on a certain (broad) programme or
within a certain sector; administration of the funds is in the hands
of local officials and works through local institutions and is not
dependent on decisions taken in the country-of-origin of the funds.
Lastly, few strings are attached to how the money is allocated within
the programme or the sector. Because this type of aid involves less

donor control over the funds, it is avoided by most donor agencies.

Case 4

Literacy

a. The Issues

Literacy work has always been an important nonformal educational
activity. This is also the case with Botswana. In the past a number
of voluntary associations occupied themselves with literacy work
and, in 1977, Government started taking an interest also. Firstly
through a Pilot Literacy Project, organised by the Botswana Exten-
sion College, and followed, in 1980, by the National Initiative for
the Eradication of Illiteracy, organised by the Department of Non-
formal Education. This case study will discuss literacy work in Bots-
wana in relation to the development of the nonformal education plan-
ning process at the district level. Two main issues will be covered.
Firstly, that of the co-operation between the national, district
and village levels in the preparation of a programme with national
implications; secondly, the organisation necessary for such a campaign

and the cadres involved.

b. National, District and Village-Level Co-operation

The first large-scale literacy effort in Botswana was the Func-
tional Literacy Pilot Project, designed under the supervision of the

Botswana Extension College, which was implemented from August to No-
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vember 1977. Being a pilot project the area to be covered was 1li-
mited to the area around Gaborone, Kweneng and South-East District.
However, because of the widespread interest in literacy programmes,
other areas of the country (notably the Brigades in Serowe and the
Remote Area Development Programme in Kgatleng District) also parti-
cipated, whilst still others had to be refused.

In the introduction to the proposal for the pilot project it
was noted that the National Development Plan (1973-78) calls for
the development of a national literacy policy and further, that

"many agencies at the national, district and village levels

have requested assistance and material support for literacy

programmes. As a contribution to the development of policy

and potential programming in this area, the Botswana Exten-

sion College is developing an experimental functional liter-
acy campaign."

(Botswana Extension College, 1977: 5)

The organisation model used for the Pilot Literacy campaign re-
sembled that used during the TGLP/RLG campaign. At the national le-
vel the Botswana Extension College had full responsibility for the
operational activities of the project; this included overall plan-
ning and co-ordination, materials production, field organisation,
leader training and evaluation.

At the district level the organising committee was the District
Extension Team. Besides being responsible for field organisation at
the district level this committee was also responsible for co-ordi-
nating the literacy activites with other district activities and for
ensuring that the various extension agencies at the district level
co-operated.

The Village Extension Teams supported the literacy group lea-
ders, in addition to their other work.

The Botswana Extension College (formally under the Ministry
of Education) reported on activities and progress to the Rural Ex-
tension Co-ordinating Committee and held individual consultations
with the various ministries and their extension agencies to work
out programme content and field organisation. As much as possible,
the content of the literacy programmes around which the actual liter-
acy learning process was based centred around extension messages on
subjects as health, land rights, ploughing, etc., and programme de-

development was very much an inter-ministerial affair. This was also
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true for the literacy workers at the district level.'These people
were ordinary extension workers doing literacy work as part of their
work programmes as agreed at the district level (through the District
Extension Team).

The pilot project was evaluated in 1978. One of the main conclu-
sions from this evaluation was that the project identified a con-
siderable demand for adult literacy classes. (See Botswana Exten-
sion College, 1978; Part Two: 45) As regards the administration and
fieldwork of the project, three main points were made in the evalua-
tion which have bearing on the expansion of literacy work after the
piiot project. Firstly:

This pilot was very small and could be supervised by Botswana

Extension College (BEC) staff. Even so, the project put quite

a strain on BEC's manpower resources, and, clearly, the role

of supervision in the field will have to be taken out of BEC's
hands in any larger project.

Secondly:

The supervisory role of village extension teams should be made
clear from the start. Preferably, they should be asked by their
headquarters' staff to attend briefing meetings on the liter-
acy project and to form village literacy committees. This should
help them to accept involvement in such a project as one of
their day to day duties (emphasis added - D.N.)

Thirdly:

Like most other nonformal education projects, this one relied
heavily on village extension workers and consumed a lot of their
time. On the whole, extension workers,.. were fairly successful
as leaders, but experience from the pilot suggests that there
are sufficient numbers of other capable people in most villages
that it is not essential to rely on extension workers as leaders,
especially if their superiors feel they do not have enough time
to spare. The most important role of the extension workers is
leader recruitment and membership of the village literacy com-
mittee (which supports the literacy groups in the village - D.N.)

(Botswana Extension College, 1978 - Part Two: 45-46)

It was clear, after the pilot project, that the Botswana Exten-
sion College, with the resources available to it at that time (1978)
cold not support either an on-going or a larger literacy effort.
However, a limited amount of support continued to be given to liter-
acy work started in the pilot area. The demand was so great that

it was impossible to stop the literacy work altogether.
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Shortly after the literacy pilot project, the Botswana Exten-
sion College was incorporated into the newly established Department
of Nonformal Education. This department took over the portfolio re-
sponsibility for literacy work and, as a result of the already stated
demand for literacy programmes, announced that literacy would be the
main focus for its activities. This proposal was put to the districts
during a one-day seminar where it was whole-heartedly accepted.

The result of the seminar was a decision to go ahead with the
planning and preparation for a national literacy programme. However,
the type of national programme which was worked out linked in with
the developments which had taken place in district planning and the
central role which the District Extension Teams played in nonformal
educational planning at the district level.

The working group, which prepared and discussed the type of 1li-
teracy programme to be implemented, the methods to be employed and
all the other contingencies likely to arise, was composed of repre-
sentatives from the centre and from the districts; this group was
serviced by the Department of Nonformal Education. Through this group
the districts were involved in the preparation of the literacy stra-
tegy. The worked-out strategy was presented to the District Exten-
sion Teams and to the District Councils for approval. Moreover, the
programme was designed so that it could be run on a district by dis-
trict basis - or districts could chose to cover only certain sections
of their population or only certain areas of the district.

Nonetheless the Ministry of Education, through the Department
of Nonformal Education, retained a substantial measure of control
both in programme design and in programme implementation through
their control of the technical expertise, their contacts with the do-
nors, and their control of fieldstaff (the District Adult Education
Officers and the, newly created, cadre of Literacy Assistants). Thus
it has been possible for the Department of Nonformal Eduation to
impose a five-year ceiling on the programme starting in 1980. Under
the present design of the programme it will take three years to com-
plete the learing process: with 1984 as the last year of the literacy
programme, districts who were not ready to start in 1980 have only two
years left to join. Although it is likely that the period will be ex-

tended because of (i) popular demand and (ii) failure to cover all



areas adequately, pressure has been put on the districts in this in-
direct way to drop other programmes and start with literacy.

The districts have been involved throughout the process of pro-
gramme preparation. They were involved in the original decision to
start with a literacy programme, they were involved in the thinking
out of the programme and in mandating its acceptability. The dis-
tricts taking part are also included in the national steering group
which guides the implementation of the programme. Through this sy-
stem districts could take part in the decision-making processes of
the literacy programme. In practice, districts felt they lacked the
technical expertise to play a major role in programme development
and this area has been the undisputed territory of the Department
of Nonformal Education. The issues on which the districts were most
involved related to those aspects of the programme likely to have
the most repercussions on the activities and financial remunerations
of those involved in the programme at the district level. These is-
sues included (i) the paying of an honorarium to the literacy group
leaders (1), (ii) the workload on the District Extension Team and
the impossibility of implementing the programme without a District
Adult Educator in post, (iii) the need for a cadre of Literacy Assis-
tants, and (iv) whether a new cadre needed to be created or whether
Community Development workers could be used.

To sum up, the centre has retained considerable control over
programme design. Whilst the system does exist for the districts to
exert more control, the areas in which they have in practice been

most involved have been the areas relating to personnel management.

c. The district literacy cadre

The literacy programme will be implemented at the district level
by the District Extension Teams. A central figure in these teams
will be the District Adult Educator - employed by the Department
of Nonformal Education. The adult educator will have the key tech-

nical role at the district level but he will be responsible to the

(1) The position of group leader in extension programmes has, in the
past, usually been a voluntary position without financial remunera-
tion - this was the case in, for example, both the TGLP/RLG campaign
and in Lesedi la Puso. The pilot literacy project paid honoraria as
an incentive to group leaders and this was difficult to reverse.
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District Extension Team because of the district nature of the pro-
gramme. This has been discussed at length and agreed on by both na-
tional and district levels. And, at the district level, it will be
the District Extension Team, which will be responsible for organisa-
tion and co-ordination, as well as for the integration of the liter-
acy programme with other district programmes.

In order to implement the programme, it was decided that a num-
ber of village-level extension workers were necessary to work with
the literacy groups. The need for this cadre, called Literacy Assis-
tants, was identified in the literacy programme proposals. Where the
personnel for this cadre would come from was left open pending dis-
cussions within the working group and with the districts and mini-
stries involved.

The cadre of Literacy Assistants would be a short-term one which
would eliminate itself after the completion of the literacy programme.
Their position would be that of village level extension worker, re-
sponsible to the District Extension Team and serving as a member
of the Village Extension Team. The Literacy Assistants task would
be to work with the literacy groups in the villages and to provide
them with support during the learning process. Because the programme
has been scheduled to take place over 5 years, the need for the cadre,
from being rather substantial for a short period, will disappear
rather quickly after the 5 years. There are no prospects for promo-
tion within the cadre - a factor which should have influenced any
decision on the nature of the Literacy Assistant cadre. The decision,
taken by the Ministry of Education, to form a new and separate cadre
of Literacy Assistant, rather than to try to come to an agreement with
the Councils and the Unified Local Government Service to use the Com-
munity Development Assistant cadre, was taken for reasons of admi-
nistrative efficiency and will increase the Ministry's control over
the cadre at the expense of the Districts.

A number of steps will be taken to prepare for the underemploy-
ment of the Literacy cadre at the end of the literacy programme.

The Ministry of Education hopes to come to an agreement with the
other extension cadres, especially Community Development, that the
village-level activities undertaken by the Literacy Assistants, will

be accepted as the appropriate experience for further training in
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Community Development or other extension work. However, the proposed
increase in the cadre of Community Development Assistants (who have
the same educational level as the Literacy Assistants) is likely to
over extend the capacity of the Community Development Training School.
Preference for further training will almost certainly go to those
already working within the Community Development cadre. With these
prospects a high turnover may well be expected within the cadre of
Literacy Assistants, especially if other jobs turn up for them du-
ring the programme; either that or there will come great pressure

to make the cadre permanent.

d. Conclusions

The literacy programme was largely designed by the centre. Dis-
tricts were more involved in the planning and preparation of this
national nonformal educational programme than had been the case with
previous programmes, but the centre retained a strong control over
programme design. The principal reasons for this were the centre's
access to donor money, their supposed higher technical competence,
control over decisions affecting manpower and also the national
nature of the campaign. Nonetheless the districts were involved
throughout the decision-making and programme preparation process
and the possibility did exist to influence programme design.

One major influence on programme design was the district plan-
ning process. The Literacy Programme had to be fitted into the dis-
tricts' plans. This resulted in the design of a programme model which
was district-based and not nationally based. Furthermore, the choice
was left open to the districts when to start with the programme, and
whether to take part at all. This meant that the literacy programme

was, to a large extent, dependent on district priorities and district

implementation capacity within an on-going district development pro-

cess.

The literacy cadre (adult educators and Literacy Assistants),
although centrally employed by the Department of Nonformal Education,
was also responsible to the district level through the District Ex-
tension Team. It had been recognized that the programme could not
be implemented by just the one department and that the co-operation

of all the district extension and support agencies would be needed.
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Therefore the link to the District Extension Team is important. On
a policy level, the representation of the Council Secretary (or his
delegate) on the Literacy planning body implied a potential dis-
trict influence on the programme's development.

The role of the Literacy Assistants vis-a-vis the role of the
Community Development Assistants may cause some confusion at the vil-
lage level. In the past, the community development workers had been
called on to do literacy work (for example in the Pilot Literacy pro-
ject). The lack of any clear role for community development workers
has always been a.problem which was why they worked so well on pro-
grammes where they were given definite tasks - for example, the TGLP/
RLG campaign and the Literacy Pilot Project. Unless the community
development workers can be properly integrated into literacy work

there is likely to be friction between these two cadres.

Case 5

The NFE Guidelines in the District Planning Handbook and the Rural

Extension Co-ordinating Committee's Planning Calendar

a. The issues
This case study will look at how some of the developments discus-
sed in the preceeding case-studies have been formalised. This forma-

lisation can best be seen in the NFE guidelines as contained in the

District Planning Handbook, and in the Planning Calendar with which

the central NFE agencies have started working under the auspices of
the Rural Extension Co-ordinating Committee. The main points which
will be argued here are, firstly, that the experience of working with
nonformal educational programmes within the context of the District
Development Planning process has resulted in a system of planning

and implementation for nonformal education which is replicable. Se-
condly, nonformal education programmes, can be planned within the
broader framework of the District Development Plan. Thirdly, central
nonformal education agencies have started co-ordinating their plans

with those of other nonformal education agencies and with the dis-

tricts.
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b. The NFE Guidelines

The District Planning Handbook was prepared in june 1979. This
handbook reflected the then current development of District Planning.
It was to be used as a reference document by people working at the
district level and was to cover all aspects of district planning,
including consultation and nonformal education. Besides being a wor-
king document, it was also hoped that the Handbook would, to some
extent, help to overcome job disorientation resulting from transfer
from one district to another - which was a frequent occurence.

The NFE guidelines in the Handbook which, roughly speaking,

cover the sections on Consultation, Nonformal Education and Small

Projects, reflect the developments which have taken place since the
1976 "Planning with the People'" speech. These developments are the
the result of the trials and errors described in the earlier parts
of this chapter. Although the last word has obviously not been spo-
ken on this subject (and the loose-leaf nature of the Handbook is
evidence of that) enough experience has been gained to warrant some
attempt at formalising basic principles. There is no need for suc-
ceeding generations of district planners to go through the same pain-
ful learning process as the first generation. The Handbook attempts
to provide a basis for future planners to work from.

In summary, these developments include the recognition of both
District and Village Extension Teams as bodies with an important
function to carry out at these two levels. The position of the Dis-
trict Extension Team as the NFE planning sub-committee of the Dis-
trict Development Committee has also been recognized. In this con-
text the location of policy-making at the district level was also
very important. This means that, firstly, the centre can be asked
to support district initiatives with technical assistance and, se-
condly, initiatives which do come from the centre have first to be
included in the district plan before they can be implemented. A
steamroller approach from the centre has been made more difficult,
although the centre, which still has the monopoly on the technical
expertise and has the financial means at its disposal is probably
still in a strong position to influence the districts into taking
certain courses of action.

As regards the annual consultation exercise, expérience since

1976 has resulted in the build-up of a large body of knowledge but,
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more important, the consultation exercise now forms an integral part
of the Annual Planning Calendar. Therefore the consultation is not
only regarded as an essential activity but it also fits into an im-
portant slot in the planning process in such a way that the views
expressed by the people can also be used as a basis for making plans
on a regular basis. Through the ongoing nature of the consultation
i.e. a yearly execise taking place at village level in which people
expect to be involved, a dialogue situation is being created between
the village and the district level.

Although thé consultation process has now been worked out and
the various methods tested, this does not nessarily mean that all
the steps in the calendar are always carried out. In some cases lack
of capacity at the district level may slow down the process as, too,
may staff changes of local or expatriate officers. Sometimes new ex-
patriate officers may have a different 'vision" on what is really
needed than the former incumbent. The actions of these expatriates
in key roles at the district level, especially in the post of District
Officer (Development), can stagnate further development in a district
or gslow it down for a number of years. It is for this reason that
the post of District Officer Development needs to be localised as
soon as possible; if further delays or mistakes or improvements are
going to be made they might as well be made by local officers who
will have the rest of their lives in the country to profit from the
improvements or learn from their mistakes.

It would not be fair to single out expatriates as being respon-
sible for malfunctions in the system. A number of other factors
should also be mentioned. The most obvious one is the work per-
formance of the cadre of Community Development workers. The lack of
clarity within the concept of '"community development" is reflected
in the poor work performance of most members of this cadre and,
more especially, in their lack of direction. That this cadre is ca-
pable of producing good work has been evidenced in their performance
in such campaigns as the TGLP/RLG and the Pilot Literacy Project.
Here the programme was clear, the reasons for taking the action was
clear and the work was directed and supervised - this is not the case
when they carry out their "normal' work. The need for extension wor-
kers to have a programme to work to is obvious. The whole purpose

of the district planning process is to provide these work programmes
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- based on consultation with the people.

One of the reasons which have been advanced for the confusion
within the community developmentvcadre is the role conflict be-
tween the Council Secretary and the Division of Social and Commu-
nity Development in the Ministry of Local Government and Lands.
Simplifying the situation, although the community development cadre
is a district-based cadre and responsible to the Council Secretary
for direction, in practice the Division within the Ministry has as-
sumed a large part of this role. It has been made clear, time and
again, that the cadre is responsible to the Council Secretary, but
in practice no satisfactory working relationship has yet been built
up between the Division (which has purely advisory functions) and the

Council Secretary (who has the executive functions).

c. The Central Planning Calendar

The links between the centre and the districts as regards the
implementation of nonformal educational programmes have improved
considerably. The Rural Extension Co-ordinating Committee has played
an important part in this. The improvement has been on two fronts.

Firstly, the district-centre communication has improved now that
there is a recognized body at the district level, namely the Dis-
trict Extension Team, to deal with.

Secondly, and partly because of this improved communication with
the districts and the development of the nonformal educational plan-
ning process at the district level, the Rural Extension Co-ordinating
Committee has succeeded in bringing the central NFE agencies closer
together. With much persuasion and hard work from the chairman and
secretary of the committee the central NFE agencies have now star-
ted to plan ahead, to discuss their proposals with the other NFE
agencies and with the districts, to respond to initiatives from the
districts and lastly, to be prepared to change their plans based on
discussion at the central and district level.

In the beginning of 1980 it was possible, for the first time,
to produce an overall central agencies NFE plan. The various plans
were combined in chart form for the period january 1980 until march
1981. These plans were sent to the districts and the central NFE agen-
cies as working documents. Thus also at the central level progress
is being made towards a more integrated approach to nonformal educa-

tion. This progress is, to a very great extent, due to pressure from
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the district level on the centre through the setting up and improved
functioning of planning and implementation bodies at the district

level.

5.6. Summary and Conclusions

This chapter has covered, in broad outline, the development of
nonformal education during the period 1975 to 1980. These develop-
ments are closely linked with the development of the district plan-

ning process in the same period.

In giving an overview of the activities covered by "nonformal
education", which, in Botswana, covers virtually all organised edu-
cational activities falling outside the formal schooling system,
it was stressed that one of the major NFE activities being carried
out was the District Plan consultation. NFE activities at the dis-
trict level have become the responsibility of the District Exten-
sion Team. These teams have taken the responsibility for the co-or-
dination, planning and implementation of NFE programmes at the dis-
trict level, including the consultation, as part of the district plan-
ning process. These teams are responsible for the creation and main-
tenance of a dialogue situation between the village and the district
level within the context of the evaluation, preparation and imple-
mentation of the districts' annual plans.

Particular attention has been paid to the first major efforts
with consultation - the Public Consultation on the Tribal Grazing
Land Policy. The Public Consultation had a number of important out-
comes. Firstly, it legitimised the consultation process, both for
the government officials (who had to accept that it could be done)
and the people (who liked the idea of being consulted). The Public
Consultation, and especially the Radio Learning Group Campaign (TGLP/
RLG) part of the consultation, developed and worked with an organi-
sational structure of district and village extension teams which
became the basic organisational structure for most future nonformal
educational activities. These extension teams also took on impor-
tant roles in the district planning process, as it started to deve-
Top after 1976. The district extension teams planned and implemented
consultation and other nonformal educational programmes as part of
the District Development Plan; the village extension teams implemented
the consultation and other nonformal educational programmes as part
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of their annual work programmes.

Inter-agency co-operation was an important feature of the TGLP/
RLG. This co-operation took place at all levels and served as a basis
for co-operation after the campaign.

Another outcome of the campaign related to the campaign method.
The Radio Learning Group model (first developed in Tanzania) was
experimented with in Botswana and adapted to become a workable method
of bringing across information to a large audience and receiving
feedback from that audience.

The major development after the TGLP/RLG campaign was the con-
solidation of the village and, especially, the district extension
teams. This process went together with the setting up and working
out of a system for district development planning. As part of the
strengthening of the roles of the district institutions, the dis-
trict extension team developed as a sub-committee of the District
Development Committee. This committee, having the overall techni-
cal and co-ordination functions in the district development process
had "sub-contracted" some of these responsibilities out to its sub-
committees - the district extension teams took over responsibility
for nonformal education.

The extension teams' positions were strengthened because they
were district-based committees interpreting district goals as out-
lined in the District Development Plan. With this strengthening of
their position also came some strengthening of their capabilities
through the posting of district-based Adult Educators and co-opera-
tion with the centre for technical assistance. The number of NFE
activities also increased giving them not on]y‘more work but also
more of a reason for an ongoing existence.

The more recent developments in nonformal education and its
relationship to the district planning process were discussed using
a number of case studies. Based on these cases a number of overall
points were made.

(i) Through experiments with different methods of consultation
a system has been developed with the potential for setting up an
on-going dialogue with the people at the village level on a yearly
basis within the structural context of the districts's Annual Plan.
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It is also possible, within the same context, to respond to imme-
diate problems. The methods that have been developed do make it pos-
sible to involved large numbers of people directly in the district
pianning process through the consultation.

(i1) The role of the centre is still very important, both for
providing technical assistance and for new ideas on possible NFE
programmes. However, it is now necessary to integrate all such ini-
tiatives from the centre into the district plans.

(ii1) The problems of working with donors were noted, especially
in the context of the development of institutions at the district
level, and the integration of district activities into the national
planning system. Donor demands which stipulate their own require-
ments and work to their own timetables can work against the develop-
ment of effective local institutions.

(iv) Lastly it was outlined how the NFE activities of the 1975-
1980 period have been formalised into an ongoing system. The result
is that new NFE activities and programmes are no longer isolated events
from which the experience is lost afterwards but form part of an
ongoing district planning-process.

5.7. A Rosy Picture

Chapters 4 and 5 have painted what is perhaps a rather rosy pic-
ture of the developments which have taken place in nonformal edu-
cation, consultation and district planning. Little attention has been
paid to the mistakes which have been made, the delays which occurred
and the difficulties which were faced. No attempt has been made to
delve deeply into the problems which the individual programmes have
had to contend with - and there were many of those. Rather an attempt
will be made to get to the heart of the overall problem namely the
Botswana Government's lack of commitment. This will be the subject

matter of chapters 6 and 7.

It will be argued that the main problem with district-planning-
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