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Abstract

This report investigates participatory development practices thrrugh an analysis of a rural
water project. The research is based upon date cathered from interview., written sources, and
the anthor’s observations as a consultant on the project. The report critically examines two
approaches to development: the modernist approach of the developers, and the critical
approach of some anthropologists who view development as 2 tool for the domination of the
Third World, An alternative approach is proposed which is based upon the interaction
between the global and the local. This accounts for the role of power in development without
reducing development to a strategy in a struggle between the First aud the Third World, 'This
framework is used to analyse how different actors in the project understood project meetings '
quite diﬁ"erently. These understandings shaped the course of the project and have impottant |
implications for the adaptation of'the village to a global environment. '
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Chapter 1: lafroduction

i The study

This study is based on fieldwork which I conducted in the village of Ga-Rasai in the
Northwest Provinee from June to Octobet of [997, During this period I was employed as a
consuitant by Resource Development Consultants (RD(Y) to manage the institutional
development aspect of a pilot water project in Ga-Rasat which was funded by the Japan
International Co-operation Apency {JTICA), When I began work on the project in June 1997 it
bad been running for some time. It was about half-way through ifs lifs-span and most of the
planning and sorr e of the implementation had already taken place, '

As 1 worked with the community of Ga-Rasai and the consultants employed by JICA two
things began to infrigue me, The first wes that virtually everyone involved in the project
spak:e about community participation as if it were vitally important to the project, As time
went on.. however, 1 begah to suspect that different peopls meant different things when they
spoks of participation, and with varying degrees of sincerity, [ was curious about why
participation was so important to the different actors. Ithen began to ask to what extent the
community really did contribute to the conceptualisation and implementation of the project
and to investigate how its contribution was limited by both internal and exiernal factors.

The second intriguing aspect of the study, for me, was the way in which the processes of

' management werc conceptualised differently by the different parties, In particular, T was
interested in meetings as an institution, Muetings were a central part of the project, but again
they did not seem to be understoed in quite the same way by all concerned. Nor were
everyane's objectives for mectings necessarily congruent. This is intertwined with the
question of participation, Mectings were the primary site of community involvement in the
planning and implementation of the project, such as it was, They were the primary site for the
investigation of participatory processes and group decision-making. In addition, meetings
and group decision-making were understood and practised quite differenitly by the JICA study
team, local government and the people of Ga-Rasai. They provided an excellent point for the
examination of how différent understandings of participation and participatory processes were
situated within a field of power which favoured the develapers. '

The aims of this study, then, ars to examine participation and participatory procasses in the
water project in Ga-Rasai, to analyse how they are understood differently by different parties,

Edward Burke February 1988
Uriversity of the Witwatersrarxd
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to understand their position within different cultural and historical contexts and their
-importance in global and local power relations, to identify factors that limit pﬁrticipation, and
to determine to what extent the project was in fact participatory.

2 Ga-Rasai

21  Location and seclo-economic context

Ga-Rasai is situated in the Northwest Province, in a rural area about 70 km from Brits, Access
to the village is by 12 km of well-maintained dirt road which tinks to a tar road from Brits to
*he nearty Borokolalo game reserve, The countryside is fairly densely populated in the area
around Ga-Rasai, There ars several other villages nearby, as well as larger settlements such
as Jericho and Lethiabile The mndscapé is hot and dry, green-brown bushveld occasiengily
broken by the lush cultivated fields of white-owned farms. Ga-Rasai’s location relative to the
major centres is shown in the area map in Appendix 4.

There are about 165 houssholds in Ga-Rasat. The population is estimated at about 600 people
but it varies greatly as many people work away from the village, primarily in Brits,
Johannesburg and Pretoria, and are absent from Ga-Rasai for long periods of time. The
official population, abcurding to the chairman of the Community Authority, stands at gver
1000, but this figure does not distinguish betwesen de fure and de focto residents, Virtually
everyone in the village speaks seTswana as their first language.

There ig little infrastructure in the village. There are no telephones and very few of the houses
have electricity, Before the arrival of the JICA study team the Community Authority had
beern trying for years to have electricity installed at the Community Authority offices.

Family incomes in Ga-Rasai are comparatively fow but there is very little evidence of abject
poverty. The liouses are well-built, most have pit latrines installed by the Mvula Teust. The
village hag 2 créche and a primary school, A clinic is currently under construction.

There are very few apportunities for employment in or near the village, most working peaple
either commute fo or live in one of the closer urban centres. Cumpa.r.itively fow famities use
ihe village land for agricultural purposes. Most rely on income from family members
working in the urban areas for their subsistence,

Edwerd Burke ' Februaty 1908
Univarsity of the Whwatsrsrand



Meetings, minutes and the Emits of panlcipation In a riral water project Page 3
Chaplar 1! Introduction

2.2  Governance

Most of the present inhabitants of Ga-Rasai are descended from the original families who
moved to the area about two generations ago, These families purchased two farms under
communal title and founded the village of Ga-Rasai.

Prior to 1991, the village fell under the tribal authority located in the nearby town of Jericho,
However the residents of Ga-Rasai wers unhappy with this situation, primarily because they
felt that the village did not derive any benefit from the monsy collected by the tribal authority.
- Consequeatly the village applied to the Bophithatswana government for political autonomy
and a Community Authority was established. '

The Community Authority is comprised of members of the families who own the title deeds
to the land upon which the village is built. It is generally agreed that only members of th .se
families are eligible to serve on the Community Authority.

The Community Authority has changed very little sinoe it was established, In fact this has
become a major source of tension in the village. A number of residents claimed that the
Community Authority’s term of vffice was only 5 years, and that it was overdue for re-
election. According to one resident, “ths contract of the Community Authority has expired”.
Recent aflegations of corruption have fiirther weakened its legitimacy. In particular, .it has
been accused of misappropriating income from the village’s lucrative hunting business,
whereby hunters pay large amounts of money to shoot antelope on village land, This has
become a major bone of contention in the village and has been the subject of many bitter
disputes, often organised along the lines of kinship-based factions.

Broader changes in local and national government have raised further questions regarding the
mandate and legitimacy of the Community Authority, These include the election of the ANC-
led government in 1994 which has placed emphasis on democracy, transparency and
participation in governancs, the dissolution of the Bophuthatswana homeland government,
and the restnucturing of local government following the local government elections of
November 19935,

These cvents have left the Community Authdritjr in an ambiguous positioh. The Chairman of
' fhe Community Authority stated that he was not sure if the Commmnity Authority was

regarded as local government or not. He thought tlﬁt it was part of local government, because
it was “registered”, but could not be sure if this still applied under the new system. According

Edward Burke Febyuary 1958
University of the Witwatarsrand
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to the Bastern District Council, the government body responsible for the administration of the
area, the Cornmunity Authority has no formal status, '

Under the new local government system the village itself does not have an elected
representative in government. A cuuncillor named Mr Nana was elected to represent a wide
area 0:' which Ga~Rasai is only a small part. However the new local government is located in
Brits, which is relativaly far from Ga-Rasai.

The isolation of the village and the limited capacity of the Eastern District Couneil have

1 wwant that the Communi‘y Authority remains the only real source of political power in Ga-
Ragai. ‘The Community Authority still controls the hunting, oversees various committees, aud
resolves disputes (although perhaps not significantly more than it creates). Iis critics have yot
to propose a viable alternative for village guvarqment_' and the Eastern District Council is not
well positioned to take this role, It has proven difficult to involve the District Couticil in the -
administration «:7 Ga-Rasai, Even when meetings have been arranged with the District
Council at Ga-Rasai, the members of the Eastern District Councif have usually neglected to
attend,

2.3  Sources of water

Households in Ga-Rasai obtain water from a variety of sources. The significance of these has
been affected by changes in infrastructure and water quality. '

2.3.1  Water supply in Ga-Rasal prior to 1996
2.3.1.1  Hand-pump operated boreholes

Under the authority of the Bophuthatswana government a number of boreholes were sunk in
Ga-Rasai and band pumps were installed. This system was maintained by the
Bophuthatswana government and became the principal_ source of water for residents of Ga-
Rasai,

The boreholés do not adequately meet the needs of the village. Theie are too few borsholes in
the village and drawing water is a laborious task. In addition tests have shown that the water
from one of the boreholes contains an unacceptably high level of nitrates, according to
Reconstruction and Development Programme (RDP) standards,

Edward Burke ' Fehruary 1988
University of ths Wilwaterarand )
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2.3.1.2 Purchases of river water

Some residents of Ga-Rasat supplemented their household water supply with purchases of
river water, This water was collected by other residents whn used donkey carts to transport
the containers from the Moretele River to the village,

Generally residents did not use river water for consumption as it was well-known that the
fguality of this water was poor. Residents did, however, use it for activities such as washing
clothes which required relatively large amounts of water,

This practice now seems to have ended as the reticulated water system provides a cheaper and
easier, if somewhat unrsliable, alternative. '

23.1.3 Rain water collection

Duc to the shortage of water and the relatively heavy iabour .required to obtain it, many
people have installed systems for collecting rain water. In most cases run-off from cormugated
iron roofs is channelled into containers.

As the roofi are not clean, water collected using this method is not considered fit for human

consumption,
2,3.2  The implementation of a reticulated water system in Ga-Rasai

In 1996 a reticulated water systemn was designed and implemented in Ga-Rasai by the
Department of Water Affairs and Forestry under the RDP, This system drew water from the
» nretels Rivar, about two kilometres from the village. It was piped to a filtration plant
\wpplied by Aquatech) near the village, and then reticulated to twenty one standpipes in the
viliage for household use, The construction was carried out using the community’s labour
and took place in the winter of 1996.

2.3.2.1 Initial problems with the reticulation system

In the months following tlis installation of the new system, a number of technical problems
became apparent. The primary reason for these was that the water purification system is

fairly sophisticated, while the levels of technical expertise in the village are comparatively
.low.. -The system was prone to breakdowns as there were numerous places where problems

Edward Burke - Fabruary 1598
University of the Wilwatarsrand :
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could oceur and even ninor problems couid cripple the system for days. These might iriclude
pump breakdowns, leaking pipes, shortages of chemicals for purification, or any number of
other difficulties. To make matiers worse only the bare minimum of training was provided to
the operators of the diesel pump and the filiration plant, The filtration plant operator, Oriah
Manamela, elaims that he was given an hour or two of training on a Friday aftemoon.
Magpalics Water, the water board which is responsible for supplies and maintenance, disputes
this, but it is clear thai the training that was provided was insufficient and inappropriate,

' Further training was promised but never materialised. .

These pmble:ﬁs were compounded by difficulty in accessing support. There are no
telephones in the village, and Magalies Water made little effort to provide prompt and reliable

service.

Tn order . . “ecover the running costs of supplying watef, each household was expected.to pay
a fixed monihly charge which was set by the village Water Committee and approved at
comumunity meetings, This would cover the operators” salaries, chemicals for the ﬂltrétion
plant, diesel for the pump and so on. Needless to say, in spite of various different formulas
for payment (R10 per household per month, R5 per adult per month, etc,), payment was not
forthooming as the basic problems remained the same — the quality and relisbility of the water
supply were disputed and it was not possible to snforce payment,

3 The project
3.1 JICA’s study on the expansion of capacity of Magalies Water

Tn February 1997 a team of Japanese and South African consultants emplofed by JICA,
Japan’s international aid agency, selected Ga-Rasai as the site for a pilot project, This was to
comprisé part of the team’s broader programme of expanding the capacity of Magalies Water,
assisting it to adapt to the changing circumstances of service provision in South Africa.

According to the White Paper on Water Supply and Sanitation Policy (Departrment of Water
Affairs and Forestry 1994 27), “Water Boards were established to supply bulk water for

industrial or municipal use within an area determined by the Minister of Water Affairs and
Forestry. In future Water Boards will be charged with fnlfllmg an appropnate role in the .

provision of services to all communities in their service arens.”

Edward Butka ) ' February 1998
University of the Witwatersrand
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This means that in addition to its role as a bulk water provider, Magalies Water now has {0
provide support and training to focal structures ih areas where provision of vﬁatcr is managed
locally. As aresult it is responsible for the provision of services to far more consumers than
before, and it must extens® completely. new services to many of these consumers, It must also
take community participa.don into account and leam to deal with the intricacies of community
politics,

At the same time, “Water Boards will continue to functién as independent financial entities on
a break-even basis. This is important to ensure that they operate efficiently and effectively.”
Therefore Magalies Water is expected not only to extend the raﬁge and coverage of its

services but also to recover the costs of doing so. -

The JICA project was intended to help Magalies Water to adapt to fulfil the role envisioned
for it. The programme was initiated in 1996 with the formulation of a master plan for the
extension of capacity of Magalies Water which detailed a stratogy up to the year 201", The
ultimate objective of the whole programme is to axtend access io a safe and reliable wister
supply to all inhabitants in the Magalies Water supply area. This area is shown in the map in
Appendin 4.

The pilot projects were an important companent of JICA's aid to Mapalies Water, As
Magalies Water hes little experience in supplying Listorically black arzas, the pilot projects
were designed as case studies of the issues involved in supplying water to these areas. They
were intended to provide lessons for the plan»ing and implementation of similar projects on a
much lafger scale. Four areas were selected: Sehoko, a rural village on the northern fringe of

the former Kwandebele; Kameelboom, a rural settlement comprising three communities north
of the Pilanesburg mountains; Bapong, a more populous peri-urban settlement near Brits; and
Ga-Rasai, Each of the projects presented different challenges regarding water supply, and the
JICA study team'’s successes and failures in responding to these would inform Magalies
Water’s fiture prograsnming,

3.2 The Ga-Rasai pilot project

In February 1997, when JICA first took an interest in Ga-Rasai, the situation was as described
- above. The water reticulation system had been installed and was operationat but it was

plagued by problems. The siudy team undertook to solve thace problems by making any -

technical and institutional changes necessary to improve the quality and reliability of the

Edward Burke ' ' February 1698
Untveralty of the Witwatersrand
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water supply, improve linkages with Magalies Water and local government, and facilitate
pavment for water, A critical path for the project can be found in Appeadix 3.

The study team’s first step was to meet with the Community Authority and asked itto setup a
Project Steering Committee (PSC), also called the Local Project Steering Committes (LESC),
which would work with the study team to address these problenis, It was decided, and the
manner of deciding such questions will bs further analysed in following chapters, that the
_ problerh of payment would be best solved by implementing a prepayment system,

- 'The prepayment system that was selected was owned by a company called Bambamanzi. It
was based on the use of tokens containing microchips which would be programmed at a
central computer and read by electronic meters at each of the standpipés. If this worked, and
barring illegal connections, i would indsed solve the problem of non-payment. However it
immediately added a further lsvel of technological sophistication to an already overly

complex system,

‘The JICA team decided that the solution to this was to build local capacity. Someone must be
trained to administer the system, and to operate and maintain the computer and the standpipes.
Ttaining was alsc to be provided for the pump operator and the filtration plant operator, The
commiunity’s capacity to manage the system was zlso to be enhanced through the
development of effective management pracesses and systems,

In order to support all of thess interventions and o make them sustainable, the JICA team
undertook to improve the linkages between the village, the Eastern District Council and
Magalies Water by engaging them in the process of planning and implementation.

This is more or Jess how the JICA team would describe the project. It was szen primarily in
technical terms, with little attention paid fn power relations between or within the different
parties, or to cultural context. In the following chapters I will argue that this was not the only
way of looking at the project. In fact this view was essentially strategic in that it highlighted
the aspects of the project which the study team considered important and obscured the way in
which the study team used its dominant position in the project in order to fulfil its own
agonda, This hac real ramifications for the nature and outcomes of the project.

I also found it intercsting that the study team and Magalies Waier, as well as the technical
contractors, continuafly biamed the problems with the water system upon factors such as
capacity in the village and ignorant and lazy villagers, However it seemed to me that if blame

Edward Buke February §685
University of the Witwatersrand



Maetings, minutes and the limis of participation n a rural water project Page 9
Chaptsr 1; Intreduction .

were te be attributed, much conld be Inid at the door of the developers, who motivated people
and then failed to help them reach their goals, and raised expectations but did not fulfil their
promises,

For example, in trying to cut corners and failing to meet project deadlines, the contractor
responsible for construction jeopardised the entirs project. At one point progress was delayed
because, instead of redrilling & number of rubber washers, the contractor simply gave the local
plumber the washers and a drill bit so that he could driil them manually, Without a drilt the
drill bit simply stretched the washers and the hole remained too small, As a result the
washers constricted the flow of water. This delayed progress for several days. Similarly,
poor supervision of the construction of meter housings meant that they all had to be altered to
accommodate the meters, This delayed the project further.

This sort of inefficiency had a number of consequences, It delayed the project schodule,.
which meant that the system could not be properly tested before the end of the project .wheu
the study team disbanded, It endangered the fragile trust built up with the village, which had
little reason to accept the promises of putsiders. In doing so it dampened the enthusiasm of the
community for the project and threatened the project’s acceptance. It also interferad with the
Water Committee’s cash flow. The Comumittee had made promises to the operators and the
administrative clerk that their salaries would be paid on a regular basis. These promises were
based upon he assuraption that payment would be forthcoming for water during September
and October, As this was not the case, the Committes was not able to meet all of its costs on
time and drained the few resources that it had. The trust fostered between the employed staff
and the committes was damaged and the committee’s already fragile financial position was
weakened further.

3.3  The Water Committes and the Project “teering Committee

The Project Steering Committes was created by the Community Authority at the request of
the study team. The Water Commitiee was formed about a year before; also by the
Community Authority, at the request of the contractors responsnble for supplying the
reticulated water system to Ga-Rasai, Both fell under the Community Authority, atong with a
mumber of other badies such as the school committee and the gravediggers.

The Water Committee and the PSC were composed of a fairly even mix of men and women,
most of whom were unemployed or retired. As the people who were placed on these
committess tended to be those with little else to do, they were probably not the most

Edward Burke ' ' Febnuary 1998
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competent, dynamic people in the village, This was pariiculaily true of the younger men, I
was told on a number of occasions that if so-and-so was competent and reliable he would be
in town working rather than hanging around in the village.

The JICA study team carried out only a day or so of initial research before beginning its
operations, Unfortunately it did not discover that the Water Comunittee already existed in the
village before requesting the creation of a PSC. It also left it to the village to determine the
précise naturg of the PSC. As a result, conflict immediately daveloped between the PSC and
the Water Commiites about who was responsible for which aspects of water management and
who was to report to whom, ' '

This turned out to be an ongoing argument which was never really resolved, despite 2 numbér
of atiempts to combine the two.into a siﬁgle body. Particularly during the early stages of the
project, before I joined the stady team, this made it very difficult to make any progress as .
every meeting returned to the same dispute. Later the dispute was largely ignored and “the
eommittee” was used to refer to whoever happened to be in attendance on any given day, In
fact this was not even limited to the Water Committee and the PSC as members of the RDP
Forum (created by yet another RDP-related body. I was never able to ascertain which one)
and the Community Authority, as well as a fow other interested observers, wers alto included
among those in attendance, However the dispute was raised again on a number o:f occasions
when contested issues arose, particularfy th we relating to the allocation of resources.

As 1 shall argue in Chapter 4 this is not an unusual state of effairs in Tewana politics. Itis
rooted in cosmological understandings and political practices which date back to precolonial
times.

3.4 Meetings

Central to the institutional and infrastructural aspects of the project was the importance of
consultative meetings regarding planning and implementation, Monthly meetings were held
with the Project Execution, Forum which included a host of consultants and contractors as
well as representatives from Magalies Water, a number of govemnment bodies, and the

.communities. Site meetings were held regularly with the contractors, and planning meetings
with the institutional consultants, Bach of the parties held irregniar meetings with one
another, and the members of each party held mectings between themselves, 11 had attended
atl of the meetings that I was iuvited to 1 am convinoed that [ would have had time for nothing
else,

Edward Burke : ' ' February 1996
University of the Witwatersrand
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The meetings that I attended most regzu’ - <1y were weekly meetings with the Water Committee,
the Project Steering Committes and a fsw members of other uommunity bodies who took an
interest in the project,

These meetings took place in the conununity hall in Gi»-Rasai fir the first couple of months of
my work there. Thereafter they were moved to a disuse? sechociroom neaﬂ:y, I suspectasa
resuit of a dispute between Peter Tlalg, the Chairperson of the Community Authority and
QOriah Mazamela, the Chairperson of the Water Committee, I would arrive every Thursday at
around ten o”clock in the moming, as people were beginning to tricklé towards the patch of
dusty ground in front of the community buildings, When most people were present we would
move inside where the meeting would open with a prayer and 2 hyma. ' '

A great deal of attention was paid to the formal elements of the meeting, The meeting
stracture was introduced by the study team prior to my arrival and enthusiastically adopted by
the committees. Bach meeting had an agenda, usually drawn up By miyself, and minuteé were
taken, also by myself. An analysis of a set of minutes can be found in Appendix 1.

At the begimiing of each meeting R D Tlale, the Chairperson of the PSC, would welcome
everybody and proceed to read the minutes, “without any waste of time”, The commitiee
members would then carefully serutinise the minutes for errors, paying more attention fo
dates, the spefling of names, and so on, than to the actual content, Ther any adjustments were
made aud the minutes were accepted, In theory wo would then proceed systematically
througlh the items on the agenida. In practice this mrely happened as discussions would lead
from one fssue to another with frequent and often quite unruly debates, few resolutions, and
littte attention to the agenda structure, OQccastonally someone would refer back to the agenda
but it was very difficult to keep to the schedule that was planned for the meeting,
N=vertheless, the formal meeting structure, especially the taking of minutes and at least the
existence of an agenda, was taken very seriously by the committee members,

A few influential individuals, in¢ «ding Manamela and the Tlales, tended to dominate the
discussions. On the whole men spoke more than women, although there were exceptions.
Some people attended the meetings ncarly every week but said searcely a word in all the time
that I worked in Ga-Rasai. Mpho Moitsiwa, a member of tha JICA study team, and I also
played an important role in the proceedings.

Edward Burks ' ' February 1688
Unlvarsity of the Wiiwatetsrand :



Maetings, minutes and the limite of participation In a rural water project Page 12
Chapter 1: Introduction

During the meeting people would gccasionally leave the room to smoke a éigarette or to
streteh their legs. Others would wander in on accasion to observe the proceedings, As the
day wore on and the midday sun heated the tin roof of the building psople would tire, issues
would be resolved more quickly, and the meeting would be brought to a close with a second
prayet.

The ostensible purpose of these meetings was to engage members of the community in the
planning and implementation of the projest, as well as to discuss progress with them, to
‘ascertain the villagers® needs, and to develop capacity for water management, In the
following chapters I shall argue that there was in fact little commitment on the part of the
study team to engaging community members in planning and implementztien, The team was

~ primarily concerned with ensuring the community's so-operation and ¢t wment while
minimiging its influence over the project. In addition it was not.at all clear that the pufpose of
the meetings was agrecd upon by all of the parties involved in the process, In fact it seems
rikely that most of the committee members had entirely different reasons for participating in
the mestings. '

In large part this was because the study team"s understanding of meetings had fairly little in
comumon with that of the people of Ga-Rasal. The meetings held by the study team were very
different from: those held in Ga-Rasai in terms of both the purpose and the processes of group
decision-making.

4  Analysis
4.f Research approach and sources of data

My research was primarily based upon my role as a consultant to JICA, This could be seen as
a type of participant observation, for I was participating in the project while observing the
processes for JICA and for the purposes of this study, However it shouid be noted that while

T was participatin_g and observing I was doing 8o as a central actor, not merely as a researcher.
This limited my ability to do research for its own sake. It also meant that I had an jnterest in
the project as a stakeholder and was viewed by the other people involved in the project, both
the developers and the people of Ga-Rasai, a3 a role-player and therefore an interested party.
Nevertheless, I have tried to maintatn an open and critical mind in my analysis of the praject. .
I fecl that any partiality that might result from my role is autweighed by the insight that my
tlose involvement with the project afforded me, '

Edward Burke ' Fobruary 1998
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My participation in the project took place in the meetings described above and in informal
visits to Ga-Rasai to help with the implementation of the water system, as well as in liaison -
with other parties including Magalies Water, the Eastern District Council, various contractors
and service providers and the rest of the study team, I was also involved in designing
management instruments (plans, financial accounts and so on) and in contributing to the
reports that were submiitted (0 JICA.

in addition to the data that I derived from my involvement in the project, T also had accesstoa -
number of other sources of information. I carried out informal and semi-structured interviews
with a number of residents of Ga-Rasai, hoth committee tmemirers and ordinary consamers of
water. Ialso conducted informal interviews with study team members,

I'made use of a number of written sources in conducting the study. In addition to my own
research I had access to research carried out by Graeme Rodgers, who held my position in the
project until I took over in June 1997. This was very usefitl in introducing me to the socio-
political context of the project. '

Project documents helped to fanyiliatise me with the institutional context and the way the
consultants liked to present their understanding of the project. As the broader project of
“which the pilet stud? was a part was initiated in early 1996, a fairly large amount of material
- was produced which indicated the consultants’ assessment of the needs of the area, the
" objectives of the project and its perceived progress. This material includes situational
analyses, progress reporfs and numerous criticat paths. '

Government documents, such as policy frameworks (ANC 1994) and white pepers
(Department of Water Affairs and Forestry 1994, 1997), were useful in setting the context of
national water management. :

Finafly a great deal of academic writing has been produced on participation and development
in general (Escobar 1984, 1-991. 19958, 1995b; Oakley 1991; Mosse 1994) and on decision-
making among the Tswana in particular (Kuper 1970, 1971; Comaroff & Comaroff 1991;
Schapera 1943), These were very useful in providing a theoretical framework for the study of
water management in Ga-Rasai, :

Edward Burke ' February 1998
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4.2 Constraints

There were a numbesr of constraints upon my role both as a study temn member and as a '

- resgarcher. My primary constraint was that I do not speak seTswana, This was occasionally 2
problem as T was not able to catch the nuances of some arguments and discussions.

. Familiarity with seTswana would have allowed me a far better understanding +,, e dynamics
of the interaction between the committee members. Fortunately most of the co..mittes
members wers reascnably Ruent in English, and English was used predominantly in most
meetings. Tn addition a seTswana-speaking member of the JICA study team was present at
most meetings and was abie to translate for me. I am aware, however, that these are poor
substitutes for proficiency in the local language,

Time was & major constraint on my research in Ga-Rasai, My time was limited and I was
expected to spend most of it engaging in project-related activities, As a result ] could not
exanting the political divisions and conflicts within the village as much as 1 would have liked.
This was not strictly necessary for the analysis presented here, but it would have been
interesting to trace the links between conflicts within the committees and power relations in
the wider community. '

The focus of mj study limited my investigation into how this project was situated within the -
national and international context of development. This relates in particular to the effects of
larger global power relations on the project and the role of such projects in reproducing these
power relations, To some extent T was able to analyse these issues in my study of the
relations between different parties and the way the project was conducted, particularly with
regard to the nature of participation within the project, However the scope of my research did
not allow me to fit this into a broader study of international development in South Africa,

Finafly I should note that I joined the project late and consequently took a relatively small role
in its design. At times this has been frustrating as the rationale behind the project was fully
developed before I became involved, This limited my familiarity with the context of design,
my ability to contribute to shaping the praject and the extent to which I can leam from it. On
the other hand it does have the benefit of allowing me some critical distance. As I do not feel
the sen.e of ownership that I might had T actually designed the project, I am perhaps more
free to criticise it, This is an ironic parallel to the instrumentalist approaches to participatory
development that are discussed in Chapter 3, whereby local people are encouraged to
participate inn order to foster local commitment to the project.

Edward Hutke ' February 1998
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4.3  The limits of participation

Community participation sesmed to me to be a central aspect of the JICA project in Ga-Rasai.
It was emphasised in one way or another by each of the parties involved in the project.
However there were real fimits to the extent that the people of Ga-Rasai were able to
participate in the planning and implementhtion of the project.

I the following chap'te'rs I will analyse how participation was conceptualised by the different
parties and situate it withiz a number of historical, cultural and political contexts. This will
illuminate why it was such an important factor and why it was not always evident in practics.

Participation was limited at a number of levels. Firstly it was constrainad by the global

context of power relations which favour First World ‘developers® over Third World
 “beneficiaries’ of development, Within this context First World attitudes and assumptious'
predominate and those of the underdeveloped are subordinated and obscured. The developers
cast themselves as experts with specialist knowledge which is essential to the development '
process, thus effectively undervaluing local inpui and excluding local people from '
participating in crucial aspects of their own development,

In addition, local views on both development and partirjipaxory decision-making are likely to
be different from those of the developers. “This was certainly the ¢nse in Ga-Rasai, where the
participatory aspect of participatory decision-making was more important to the villagers than
the decision-making, whereas the developers focussed on decision-making over participation.
Effectively, both believed that they were talking about the same things but thoir
understandings and objectives were somewhat different. As a result {ts developers fightened
their control over the project in order ensure that their own objectives were realised,

Firally, there were real constraints at the focal level regarding the extent of community
participation in the project. Although the developers’ interest in decision-making should be
problematised, there is certainly a need for decisions to be made in any such project. I shall
argue that local processes are not well suited to effective decision-making and they are
becoming less and less appropriate as the wider context within which Ga-Rasai is situated
demands more decisions to be made more quickly at the village level, Effective decision-
making is also hobbled by the deep political divisions within the village.

Shortage of organisational and technical capacity is a further pmblém for the village. Outside
pressures have forced Ga-Rasai to adopt a fairly sophisticated water supply system.

Edward Burke : February 1598
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Unfortunately there is little base of skills or experience in the village for the operation and _
management of such a system. Although I agree that the idea of outside “experts® is

problematic, there is also a real need for outside experience in such a project.

It would be inaccurate and unfair to paint the developers as self-interested opres, as some
anthropologists might. I believe that on the whole most of the people involved in the project
had a real interest in helping the people of Ga-Rasai, I also beliove, however, that the
developers had their own agendas which were not necessarily congruent with those of the
villagers. These were based to a large extent on global relations of power of which they '
might not even have been aware. In this study I shall investigate both the Ijower reldtionships -
_ which impacted upon participation and the real shortcomings of the processes that exist at the
village level, while trying to avoid both the strict rejectionist approach of many ‘anthropology
of dévelopment’ writers, who tend to reduce development to a First World strategy for the
domination of the Third World, and the modernist attivdes favoured by the developers,

I feel that a more fruitful approach is to analyse the project as a complex interplay between
the global and the local. Global power relations are only one aspect of this relationship, Ga-
Rasaiisa ldcality which iz becoming more and more interconnected with 2 global
environment. This wider context continues o &xert new pressures and demands upon local
structures and resources, and at the same ume presents new opportunities of all sorts to the
people of Ga-Rasai. Infrastructural dévelopment, increasing population densities, widening
social networks and greater penetration of local government, as well as increasing
competition for resources including clean water, all contribute to a situatinn in which Ga-
Rasai is becoming more integrated with the outside wouid than it ever has been. These
changes demand corresponding changes of attitudes and approaches within the village, At the
same time TFa-Rasai continues to exist, both for its inhabitants and for outsiders, as a distinct
locality. The JICA project can be seen as yet another site of the interaction between local and
global interpretations of the world, and the adaptaiion of global ideas and processes to the
local environment, and of local conceptions ard approaches to the global.

5§  Structure of the paper

In Chapter 2 I review some of the recent 6ritiques of development which seek to understand
development within an international framework of pawer, These critiques are put forward by
writers who question the motivations behind development programming and examine its role
in reinforcing global inequalities, Their arguments illuminate some of the assumptions and

approaches which underpin the project and are useful in problematising my own position in

Edward Burke . Fabruary 1596
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the project, although I do not feel that they ent:rely explam the pature of the pro_]ect in Ga-
Rasai.

In 'Chapters 3 and 4 1 examine the signiﬁcance of participation for the different parties
involved in the project, Chapter 3 concentrates on the importance of participation in
international and national discourse, In this chapter T am concemned with the strategic
importance of participation for developers, the cultural and historical forces which shaped its
specific character at a nationaf level, and its position in the power relations of development.
In taking this approach I build upon some of the arguments presented in Chapter 2. However
I reject a model of development based simply upon domination and resistance in favour of
one based on interaction between the global and the local which inc.fudes, but is not reduced
to, the relationship of power between the First and “TTird World,

Chapter 4 examines the local historicat and cultural factors which have shaped the meaning 6f
participation in Ga-Rasai itself. Here I introduce some of the key concepts which underlie
participation and decision-making at the local level, inchuding consensus, the search for
solidarity, the factional pature of local politics and the strategic use of absenteeism,

Chapter 5 examines the power relations within the project in the light of the previous
chapters. It is informed by the arguments prasented in Chapter 2 but it is primarily concerned
with the micro-politicy of the praject: the developers’ objectives and the strategies used by the
developers to maintain control over the project in order to obtain these cbjectives.

In Chapter 6 . vestigate the local significance of meetings and how local approaches to
meetings differed from those of the study team, I suggest that local decision-making:
processes are primarily concerned with consensus-building. This was overlooked by the
study team, which was concermed primarily with decision-making for action. However it had
a major impact upon the course of the project. I move on to investigate what prompted
individuals to participate in meetings. The answer, I suggest, lies as rmuch in individual self-
interest as in a concern for the good of ihe village,

I conclude in Chapter 7 by drawing together the main points of my argument, seeking a
broader understanding of paiticipation which includes the viewpoints of both the study team
and the people of Ga-Rasai, and looking at what the fiture might hold for the water system
and for the village itself, as it continues to adapt to the changing demands of its eavironment.

Edward Burke ' February 1998
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Chapter 2: Problematising development
1 Discourse and development

In my analysis of the JICA project in Ga-Rasai I found that it vas impossible to understand

~ the dynatnics of the project without examining the power relations which undérpinned it. I
also noted, however, that the study team: seldom discussed the political aspects of the project.
The relationship of power between the developers and the people of Ga-Rasai was never
analysed. Even e political implications of the project within the village were rarely -
montioned,

This chapter reviews some recent writirig on the politics of development. A numiber of
writers have argued that development should be viewed as a discourse which allows the First
World to construct the Third World in ways which favour ths global balance of po;wer. Their
arguments cast light on both the relationship between development and global power relations
and the tendency of developers to gloss over questions of power. They provide & valuable
starting peint for an analysis of power in development. -

These writers argue that devélopment is used to define the Third World as abnormal, in
opposition to the ‘normal® First World. This is supported Wy scientific discourse which
undermines the value of local knowledge and skills and excludes local input, At the same
fime the political implications of development are concealed within langﬁage that is technical
and apparenily apolitical, The Third World requires the assistance of the First World to
develop vseful skills and knowledge and become *normal’. In this way the dependency of the
Third World on the First World is maintained and First World states are able to intervens in
the affairs of Third World states.

These arguments provide & basis for understanding the global power relations which underlie
development, and represent a powerful critique of development itself, They also help to

. problematise my own position as a researcher, However they have a number of limitations
both as an attack oﬁ development in general and as a theoretical framework for & local-level
study, Most importantly they Jo not adequately address the difficulties involved in helping
local people to survive and compete within a global environment, This requires a mere
complex understanding of the relationship between the global and the local.

Edward Burks ' February i538
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1.1 Knowledge and power

Escobar (£995b) argues that the discourse and practice of development create the Third

World. Through devzlopment the Third World is constructed in terms which favour the First

World and reinforee its dominant position in the field of global power relations. Escobar and

writers such as Mitchell (1995) and Crush (1995) are intent on turning conventional

development thinking around. Rether than viewing the problems of *he Third World as

arising intemally, and secking solutions exturnally in development programming, they
supgest that development is the problem and that solutions must be derived locally.

These critigue 22 great deal to the work of Michel Foucault. Fousault is primarily.
concerned with o use of power in the modern gtate. He argues that the exercise of power in
this context is based principally upon the use and organisation of knowledge (1970:6).
Through the use of scientific discourse ofcategurisation and classification, dominant groups
construct other groups, whose ideas and viewpoints they find threatening, in such a way that
they are marginalised and silenced. This is done through a process of objectification and
subjectification. These groups are analysed and categorised. The aspects which iake them
different are pathologised as abnormalities. Then they are encouraged to internalize the
dominant viewpoint, to see themselves as *abnormal®, for only by recognising their
abnormatity can they ever become normal,

The power to define what is nonmnal, then, tranglates into direct control over people, Tt defines
what behaviour is acceptable, how people ars viewed by society, and how peaple view
themselves. Through definition and categorisation, truth is deteuninéd and the world is
organised in a way which favours the powerful. The struggle for truth is the struggle for
power (Foucault 1980a;132),

Througl the definition of the norma! and the abnormal, and the suppoiting practices of
surveillance and discipline (Foueauit 1975:195) and scientific examination (Foucault
1980b;202), potentially tluéahening individuals and groups are controlled, managed, and even
recreated to support the “regime of truth™ (Foucault 1980a:131).

Kycobar arpues that similar processes take place on a global scale, The nature of global
power relations changed fundamentally after 1945, with the breakdown of eolonialism ard the
" beginning of the Cold War. Most of the period since the Second World War has besn
characterised by conflict between the First World and the Second World, with the Third

Edward Burke ' ' "~ Feornary 1998
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World freed ﬁ'om the ies of colonialism to play an increasingly imoortant role in forming
alliances with one or other side.

In the post-war period tﬁe pdwer of science seemied almost limitless, as did the abilities of the
Western states both to improve their own situations and to encourage the same sorts of
progress in other, less fortunate, countries, . The price of this, fuf the poor countries of the
Third Wortd, was intervention by the First World in their affair <. However, Escobar argues
that this price was higher than it seemed, “Behind the humanitariar concern and the positive
outlook of the new strategy, new forms of power and control, more subtle and refined, were
put into operation” (1995b:386).

According to Bscobar and others (Escobar (1984, 1995a), Shrestha (1995), Mitchell (1995)),
 development is part of a global system of domination over the Third World states by the First
World, As Foucault argues regarding power relations within modern states, this is
characterised by the production of truth, giving importance to certain kinds of knowledge and
undermining others. Here too control lies in the creation of abnormalities - the poor, the
malnoun‘shad, the illiterate, pregnant women, and so on, Like the sexual abnoimalities
identified by Western psychiatry (Foucault 1980b), such abnormalities are actually created
through the process of examination, classification and treatment which is ostensibly mtended
to eradicate them, Devclopment discourse creates the Third World as other, as inferior, as
requiring development, Development itself creates the nsed for development,

1.2  Modernisation

The discourse of developrent is rooted in the ideas of modernity and modernisation, and this
continues to define much development practioe today. The modernist conception of
development is based on the assumption of an evolutionary model of social development.
According to this model the Third World is lagging behind the Pirst World in economic and
technological progress and must be helped to “catch up®, This *catoching up® must involve
adoption by the Third World of the social aspects of the First World which are seen to
underlie the First World’s economic and technological success, Mademism and madernity
are inextricably tied up with the “radically transformed character of life under capitalism most
clearly visible in the great European and American cities of the 19™ and early 20" centuries™
(Hebdige 1994:223), The Third World, then, must adopt the values and aspirations of the
First World, as well as just its technulogjf, in order to emerge from poveriy and stagnation. In
order to compete in the international arena the Third World must play the First World at its
own pame, a pame the Third World has little hope of winning,

Edward Burke ' February 1968
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Development is framed in scientific discourse and based on the ideals of scientific progress.
Science is conceptualised as a universal system of knowledge which is value-free, applicable
1o any sifuation, and divorced from any context. Foucault and others have criticised this
approach, arguing that scientific conception and practice is inherently bound up with Western
thought and relationships of power (Foucault 1980:112). Drevelopers have based much of
their work on the assumption that scientific knowledge and Western modes of thought can
simply be imparted to ignorant focals who have no relevant knowlecige and techniques of their
own. Science assumes that techniques and knowledge can be alienated from the individual
with whom they are associated, and that they are universally valid, This assumption is not -
universal. Comaroff & Comaroff (1992:248) deseribe how the Tswana, when they first came
into contact with missionaries, were impressed by the productivity of the missionaries’ garden
plots. Tnstead of 'seeing this as proof of the value of industry and European methods (as the
missionaries intended), they saw it as proof of the potency of the Europeans. This would not
ovour in Ga-Rasai today but it indicates that scientific knowledge is itself based on a certain
worldview and is not necessarily easily transforable to people in other socictics.

The native mind is conceptualised, in the modernist development paradigm, as a tabula rasa
or, warse, cluttercd by the cultural impediments of local knowledge. Only through the
‘rejection of inferior local methods and cor ~eptions and the adoption of *modern® ones can
progress be achieved,

In this way development casts local knowledge and culture s inferior to imported knowledge
and enlture. The stress on scientific knowledge amounts to a denial of the value of alternative
systems of knowledge and an attack on cultural diversity, and results in the “loss of
vernacular spaces” (Watts 1993:260), More than this, the idea of an inferior local culture
aliows the First World to biame the Third World for its own problems,

“Development discourse wishes to prosent ftself as a detached centre of rationality
and intelligence, ‘The relntionship between West and non-West will be constructed in
these terms, The West possesses the experience, technology and management skilts
that the non-West is lacking. This lack is what has caused ¢he problems of the non-
West. Questions of power and inequality, whethoer on the global level of international
grain markets, state subsidies, and the arms trade, or the niore local lovel of
landholding, food supplies and income distribution, will nawhere bo discussed.”
{Mitchell 1995:156)
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The Third World’s problems are considered to stem from a shortage of usefu) skills and
knowledge, They ars described symptomatically as overpopulation, poor education,
antiquated f_armmg methods, political instability, corrupt gevernment, inferior healtheare,
outdated water supply, and so on, They are seen to be caused by inf :- sl factors, and the
. effects of the power relations which underlie dévelopment are concealed,

Cortainly local skills and knowledge were given little value in the Ga-Rasai projeét. There
was no attempt to understand or build upon local knowledge or technology. The JICA study
team, Mapalies Water personnel and the contractors treated the people of Ga-Rasai as though
they bosééssed no useful knowledge apart from the bits and picces that they may have picked
up from working in and visiting the more *advanced’ urban areas. It was the responsibility of
the people involved in *developing’ Gn-Rasai to provide the locals with new techniqu.es.
understandings and technology which would allow them to manage their lives in a better,
more rational, mote ‘progressive’ manner, There was never any suggestion that the villagers
might have been able to sontribute any ugeful kriowledge to the process, beyond informing
the deveiopers of the context of development, '

1.3  Strategies ¢of domination

Escobar (1984:387-8) identifies three major strategies whereby the (predominantly First
World) practitioners of development maintain their hegemony over the (predominantly Third
World) subjects of development, The first he terms *the propgressive incorporation of
problems™, which is the cieation und classification of abnormalities which require treatment,
as discussed above. Shrestha (1995), for example, discusses how the psople of Nepal wore
classified as “poor” by developers, and even came to see themselves as poor when their
material erpectations were raised by the claims of development.

The gecond strategy' is the “professionalisation” of development, whereby development is
taken out of the hands of ordinary people and made the exclusive province of ‘experts’, This
was clearly the cass in Ga-Rasai, On the technical side this might include scientists and
enginieers. O the social side the major culprits are the economists, with their homogunising
scientific metanarratives of exchange, but also included are psychologists, sociologists and, of
eoyrse, anthropologists. This has the effect o excluding local input and retaining control of
the feices of change in the hands of outsiders. Tt also, Escobar argues, lis the effect of
allowing exerts to “remove from the political realm problems which would otherwise be
political, and to recast them into the apparently more neutral realm of science™. It was not
apparcnt from the case study of Ga-Rasai how this profsssionalisation might impact upon
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politics at a national level, but it was clear that there was a tension betweet the scientific
understanding of the study team, the contracting engineers and Magalics Water, and the
political understanding of the local people of the importance of the water project, So, during
one of the interminable discussions about whether the Water Committee or the PSC was
responsible for the management of the project in Ga-Rasal, sne of the study team members
asked, as a rebuke, **Are the Water Committer: and the PSC political bodies or developmental
bodies?™

The third strategy that Hscobar identifies is the institutionalisation of development, the
consolidation of the administration of development itito institutions at a number of lsﬁsls,
ranging from the international (such ns JICA, the Workd Bank and USAID), ta the national
(the South African Government and Magalies Water) to the local (RDP fora, Water
Committecs, etc.). This has the effect of maintaining controt ov r development within a
network of people who tend to share certain behaviours, values and rationalities, but disperses
powet among tiumerous sites within this diffuse apparatus.

14  Objectification and subjectification

Central to the practice of developinent is a process of objestific.tion, whereby people in Third
World countries are constructed as abnormal and then cast as tae objects of knowledge and
management. By identifying these people as ‘poor’, ‘needy’. “underdeveloped” the First
World justifies the interventions through which it atlempts to - aintain contral over the Third
World. This process of objectification silsnces the voices of the people whom development is
ostensibly trying to help and allows developers to speak for them.

In this way people in Third World countries are constructed as the other. A general model] of
*developing people’ has been created whereby peaple from widely differing caltural contexts
are assigned common attributes. This must surely tell us more about the developers than the
people whom they describe. The objects of development are seen ay ighorant and backward
(Pigg 1992:502}, infantile (Escobar 1995a:30), wasters of resources and despoilers of the
etvironment (Leach & Fairhead 1994), Indeed all of these stereotypes were used by project
personnel regarding people in Ga-Rasai. Failures of the system tended to be blamed upon the
locals who are ignorant and .s_tupid and unconcerned with the need to save water, rather than
being seen o arising from the project itself. The project was designed to work aroand such
*problems’, or address them through mentoring and training where necessary.
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Tied to the process of objectification is one of subjectification, The categories ereated by
dcvelbpment are internalised by the people at whom development discourse iz aimed.
Shrestha (1995) and Pigg (1992, 1996) describe how ideas of developinent have captured the
hearts and minds of people in Nepal and deve!. :d into a national obsession, The. oid ways
have become devalued, manual labour is looked down upon and people who are apparently
‘less developed’ are viewed as inferior. Scientific propress, clerical work and material
advancement are given primacy, The effect of this, these writers argue, is to undermine self-
reliance and self-worth, This can indeed be seen in Ga-Rasai where technical knowledge,
often pleaned from work in urban areas, is seen as a symbol of status. Oriah Manamela, for
example, was not well liked but was respected for his technioa! and administrative skills, He
used this advantage strategically when necessary to strengthen his aitharity and demonstrate
his experience in matters of modernity, When the computer for Jie administration of
prepayments was due to be delivered, lively discussiois ensued about who would be trained
to operate it, as the position of computer operator was guite strongly contested. Manamela
explained that as the only person with computer experience he should be the one who should
be given training, along with one of his supporters whom he could train to take over, because
“computers have a very difficult English, they are very hard to understand”,

Many people in Ga-Rasai seemed to have accepted the assumption that their knowledpge and
abiiity are inferior to those of outsiders. Afier a lengthy argument during one of the weekly
Project Steering Committee meetings one of the members told me apologetically (and quite
seriously), *“The people of Ga-Rasai are very stupid”,

This reflects a broader trend of demonstrating development. The contractors and the
employees of Magalies Water were often quick to criticise the backward locals in order to
show that they are ‘developed’. Shrestha (1995) and Pigg (1996) report a parallel situation in
Nep 1 where people construct themselves as bikasi (developed) and are quick to reject
traditional beliefs and values, especially beliefs in shamans, In this way they create
themselves in opposition to “the village’, '

However at a local level modernity develops a very local character. It is not adopted
wholesale from the West, This is evident in the writings of Shrestha and Pigg on Nepal,
where development has taken on very specific connotations derived in part from global
discourse, but in part from local understandings of status, markers of trdition, and so on,
Thus the writing on the discourse of development “also dovetails with the recognition that all
socictics create their own modernity” (Watts 1993:265), Certainly the aspirations and
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expectations of people in Ga-Rasai, although they may be expres_sed in modernist terms, have
more to do with Ga-Rasai than they do with the urban centres of Europe and America.

Most writers who concentrate on the discourse of development would not deny that

- development may help the poor, at least on a case by case basis, but they would argue that
development is not an innocent effort. Ultimately it is a strategy to control the Third World,
its primary objective is not to help the Third World but to maintain the global hegemony of
First World states, In the end, it has been argued, development may do more harm than good
in the Third World, and overcoming development, rather than development itself, is a '
precondition to solving its real problems, |

1.5 Participation and grassroots action

So what is the solution? Participation of local people has long been touted as a solution to the
problems of development. Unfortunately, as a number of writers have noted, participation has
come to have a variety of meanings and has becoms quite divoreed from its rdical rﬁots
{Gardner & Lewis 1996:111). This is discussed in more detail in the following chaptars.

The ideals of participation remain in Escobar’s solution - a return to the radical ideals of
grassroots participation, with the new hope suggested by the rise of the New Social
Movements (NSMs) in Latin Amerlca. Ifind this highly problematic as participation and
prassronts action are more likely to be successful in some contexts than in others. As my
analysis of local decision-making processes will make clear, one would have to wait an
awfully long time before one could expect to see spontaneously co-oporative grassroots
movements springing up in villages like Ga-Rasai,

Unfortunately people may not be spontaneously participative and may not have the skills or
capability to improve their positions from the grassroots. In a context where a village cannet
be seen as isolated from the outside world, it may be necessary to bring in outsiders for their
knowlcdge and resources, even if this just means that they have cellular telephones and the
clout to arrange a meeting with representatives of local government. Purthermore, as Mosse
argues, often local knowledge is not enough — “If knowledge about livelihoods were
equivalent to knowledge for action then undoubtedly villagers would have solved problems . -
through self-help long ago™ (emphasis in the original) (1994:521).
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2 Problems with the ‘discourse of development’ approach
21 Amonoalithic view of development

One response to the criticisms of development made by Escobar and otherr is that

Idevclop uent is not monolithic, that its global effects are not necessarily as ¢lear-cut and one-
sided as these wiiters wonld have it. *Although structured by relations of power in which
particular countrieé, institutions and groups dominate, development practice and policy are
increasingly heterogeneous, and are constantly challenged by people working both within and
outside mainstream developinent institutions.” -{Gardner & Lewis 1996:103} Many writers
reject a view of development which paints it simply as a stmtepy of power, or a social
problem of global proportions, Even Hobart, who is highly critical of the scientific language
of development, suggests fhat it is possible to take a more flexible, less ideologically loaded
approach to development; “Development is effectively a synonym for more or less planned
social and ecotiomic change. So, defining development as a problem susceptible of a
solution, or pathologically as requiring a cure, may well be ﬁ'l.isplaced.” {1993:1)

Even if dsvelopment does maintain global power relations, this is not its only effect, Itis
multifaceted in that it also addresses problems relating to these power relations. It is easy to
make a case for the argument that, at the local level at least, the project in Ga-Rasai was
useful in a number of ways, It may not have been an unmitigated success but it helped to
provide clean water to Ga-Rasai within the national framework of water management. It also
had spin-offs in terms of training and in terms of the involvement of wome ik local political
processes, Although it is perfectly valid to criticlse the role of development in international
power relations, these arguments do not give a complete account of development in practice.

Accordingly Escobar hag been criticized on the basis that his arguments, and in particular his
¢laims for New Social Movements, do not “look too different from the totalising avid
essentialist visions of the old sort” (Waits 1993;268). There is a danger of such arguments
becoming a new metanarative of development.

Even if one accepts the argument that global power relations are fundamentally exploitative,
one miust still ask whether Escobar axaggefam the role of development in maintaining them,
Sutely development itself is symptomatic of these power relations. Just as chanpes within
development have limited efficacy because they do not challenge the balance of power,
changes of development have limited efficacy because they too cannot fundamentally
challenge giobal power relations, Without changiog global, national and local power relations
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i thclr totality, simply replacing development with something slse more equitable w11l never
_truly help the Third World, If the First World is indeed intent on maintaining its wealth and
power through the domination of the Third World, Eseobar and others are in danger of
‘demonising development to the extent of losing sight of the larger context of power relations
in which it is founded,

2.2 Modernisation and capacity building

Many of the criticisms of development described above are indeed applicaﬁle to Ga-Rasai, in
partisular those regarding the implications of 2 moderist framework and an emphasis on
scientific discourse, In part the identification of ‘gaps in capacity” can be attributed to these
aspects of the prbject. These gaps primarily involved technical knowledge and decision-
making skills, The implication was that the local people would be better off if they could
dave}op' ‘our kinds of knowledgs'. Shertage of capacity was also a useful justiﬁcdtion for
limiting local input into the project.

It might also be argued that there wag not so much a shoﬁage of capacity as a difference in .
emphasis, that local people had their own agendas for the project, whichi they werg quite
competent to fulfil using existing skills, Indeed, one of the central arguments of this paper is
that the processes of participation had a quite different meaning for the developers than they
did for the people of Ga-Rasai, who were more concerned with birilding consersus than with
effective decision-making. Furthgrmore, the need for rapid decfsion-making stemmed in
large part from the tight timeframe for the project which was imbosed by the study team.

However it appears that in some ways the developers are correct in sugpesting that local
development requires outside assistance. I shall argue in Chapter 4 that local decision-making
processes are not cffective in produciug decisions for action. This makes it very difficult for
local people to engage effectively with urgent and important issues. There is a real need to
develop effective decision-making skills in order for the people of Ga-Rasai to compete
effectively in a giobal arena. For this outside help can be valuable, ‘This is not necessarily the
same as ‘catching up” to the West through the adoption of Western processes, It was
precisely where assistance was interpreted in this way that the study tsam went wrong.

Similarly, there are grounds for arguing that people in Ga-Rasai could benefit from more
technical kndwledge, and that their lack of capacity in this regard limited their ability to
participate in a project such as this one. The water system in Ga-Rasai was quite

- technologically sophisticated, It may well have been somewhat more complex than was
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strictly necessary, but its complexity was mainly due to the complications invelved in
supplying clean water in an area where all of the water sources were sither insufficient or
contaminated. Existing local knowledge was not sufficient to provide solutions to these
problems. | |

Tho wri.ng on Indigenous Technical Knowledge (ITK) and Rural Peoples' Kﬁuwledge
{RPK) has made an impottant contribution to questions of participation, The seminal work in
this area was carried out by Chambers {1989), who argues that indigenous people have a deep
understanding of ocal conditions. - Indigenous knowledge can be innovative and can play a

. complementary role to scientific knowledge when applied to local conditions. A number of
writers have built on or criticised Chambers® conception of ITK, noting its applications and
limitations ana its interrelationship with specific local contexts and power relations (Schoones
and Thompson 1994, Leach and Fairhead 1994, Brush 1193).

Much of the literature onpt. +~* + n, however, deals with agricultural projects in rural
areas, Clearly this is_' the area ot development where rural people will have the most to
coniribute in terms of existing knowledge. The project in Ga-Rasai had somewhat different
constraints, In particular, questions of an existitig knowledge base — ITK or RPK - are less
relevant in such a situation, Whereas in an agricaltural project the beneficiaries are likely to
have a long history of agricultural experience, in this cass people have never had expenence
with the management of reticulated water systems, Their previous experience with water
provided very little basis for contributing to the planning and implementation of the
technologically sophisticated project. This in tura impacted upon their capacity for sffective
participation.

There were real constraints, then, upon the commitiees” ability to participate meaningfully in
the project. While this should not be exaggerated 1o justify the maintenance of control in the
hands of the study team, it should be recognised that the participation of the committees was
limited by tise fact that they were continually struggling o do new things in new ways. .

2,3  The demands of globalisation

Whils it is useful to analyse the relationship between development and power, the arguments
of Escobar and others place too =~ ~nphasis on the hegemanie sﬁ'ategy of the First World.
It is often more valuable to look at development in terms of interaction between the global .
and the loca! than it is to search for international pattemns of domination,
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' The Third World is becoming increasingly immersed in a global environment that
encompasses more than Jjust the strategies and aspirations of the First World, It is important
that local people understand systems of knowledge which derive from outside the local setting
because there are no ren} boundaries between the outside and the inside. Strathem {1995)
argues that the globa! ~~d the local are simply different ways of viewing the world, They are
often used strategica) | as people move between global and local levels of discourss,
manipulating their knowledge in order to obtain their objectives. In Ga-Rasai, as in much of
the Third World, people’s ability to adapt to change is compromised by their limited
repertoire of tools for -dealing_with- the global context. In order to cope with the effects of
chauge which is produced at a national or even international level, local people must be
familiar with wider processes.

Ga-Rasai is very much part of a broader reality which impacts upon it in a number of ways.
This includes ontside employment, external supply of resources, uational government,
national water management systems and structures, and pressure on resources from competing
interest groups. The latter includes the inhabitants of the areas upstream on the Moretele who
pollute the river and the farmers upstream and downstream who need the water for their
orops.

These factors are often not controllable fiom within the village, but the people of Ga-Rasai
must respond to the pressures and demands placed upon them by the outside world, They
have to adopt or at Jeast understand other discourses and attitudes, and learn to do new things
in new ways. It is no longer reasonable to expect local settings to be abl- to operate only on
local tern..

A conception of development which is based upon tlie relationship between the global and the
local provides au alternative to Escobar's locally orientated approach, Featherstone argues
that globalisation is not the same as Westernisation, “[IJh no wa; :an a global culture be
conceived of as the cﬁlture of the nation-state writ large™ (1995:4 7). It does not represent the
homogenisation of cultures, mather it involves the progressive incorporatiun of diversity
within 2 global framework.

Tn some ways the Third World does have to “catch up® if it is going to enter the intema.tionai '
areaa on a compctiti@ fogting, This does not mean that it has to be the same as the West or
that it needs to follow the route taken by First World countries, Fowever it is important not
to simply reject outside influences, equating technical and economic advancement with
cultural mimiery. I find that it is useful to view develonment in terms of the global and the
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local because such an approach does not fose sight of relations of power, but neither does it
attempt to account for development simply in terms of global patterns of domination and

l'eSlStance
24  Applications to a localevel study

"The criticisms of writers such as Escobar and Mitchell do not provide a suitable mode! fora
local level analysis of the project in Ga-Rasai. Some aspects of these arguments such as the
criticisms of modernist appraaches to development, are relevant. They are also useful in
oxplaining and questioning the balance of power which clearly worked in favour of the
developers. Through their dominant power positions the JICA study team and Magalies
Water were able to assert their owr understandings of the problems of and solutions to water
managément in Ga-Rasai, and to a large extent these were accepted within Ga-Rasai.
However as a micro-study of a single development project, my analysis took place at a local '
level. As aresult some of the arguments regarding global power relations are difficult to
apply. For example the scale of the study did not allow me to investigate how the project tied
mto broader Japanese forsign policy, relations of trade or international loan agresments
between Japan and the Third World.

At the level of the individus! oject I was more interested in the micro-politics of the study
team, local government, M igalies Water and the people of Ga-Rasai than I was in the global
power struggles desc~'hed by Escoba:.

In focussing almost exclusively an power and control Escobar takes a rather narrow view of
devclupmént and ignores the complex ways in which it is significaut for the people who are
actually involved in it. In the chapters which follow I shall arpue that, on the whule, local
people wers not really interested in controlling the project, Bécobar‘s arguments shed Hittle
light on the question of why people patticipated enthusiasticaily in project meetings.

Finafly, issues of power and accountability become less clear cut at the level of actual
programming. The discourse of development in this project is difficult to dismantle for it is
tied up with national discourse such as that of the RDP, The relationship between these
different levels of discourse is discussed in the following chapters. One could well argue that
the infrastructure built under the RDP was inapproptiate, problematic, and founded upon
guestionable principles, and that the study team was just making the bes* of a bad situation.
Aftur all, if the study team had not become involved in Ga-Rasai, Magalies water would have
eventually implemented a similar project, except with fewer resources and purbiaps an even

Edward Burke ' February 1998
University of the Witwatersrand



Meatings, minutes and the limits of participation In a rural water project Page 31
- Ghapter2: Problematising development '

less enlightened approach. The project nmust be located within & framework which is more
complex than the division & tween the First and the Taird World described by Escobar, and
which to some extent dietated the desigh of the project. It is therefore difficult to confront the
power relations behind the project fromn the micro perspective. It may indeed be true that
broader discourse and practicc must be changed, but this is not within the scope of this study.

3 Problematising my posiion
3.1 Anthropologists in development

Where, then, does this leave the anthropologist? Thefe are two main eamps regafding the
issue of development: the anthropology of development schaol, which inctudes many of the
writers diseussed above, and the development anthropology writers, who are writing frum
within the field of development,

Development anthropology writers tend to take the view that there is space within
development for anthropologists to make a meaningful contribution, Of cour-e many of them
have their own interests in arguing this, because they are employed within the development
sector, ‘There is however a large gap between the level of discourse, which the anthropology
of development writeis are concerned with, and the local project level, which is largely the
province of development anthropologists,

Development anthropologists tend to take the approach that development is not monolithic
and that it is possible to work from within development to the benefit of the Third World.
Even if development is problematie, thers is space within development to work for local
interests, Grillo argues “Development is happening, it might be said, muoh of it bad, but
some pochaps useful and wanted by those who are affected, with or without the participation
of anthropologists, But there is a reasonable chance that the application of anthropological
know":dge will moderate the bad and enhance the good.” (1985:30) '

Anthropologists in particular can use their special skills and knowtedge, what Grillo terms
“the bringing to bear of a certain frame of mind or manner of thinking which il'uminates the
social and cultural dimensions of a problem™ (ibid:28), to help identify anv; work towards

these issues.
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With this in mind, the development anthropologists tend to work from the point of view that it
is their responsibility to shoose to participate in development projects which will indeed do
some good and reject thoss which will not.

" Escobar, of coursé, would counter that development in general is the problem, The prosence
of anthropologists cz n not alleviate this and may ultimately even exacerbate it. He argues
(1991} that anthropologists i the field of developm: 1t have often accepted an ‘appliéd’ role

- at the cost of more ‘academic’ pursuits, and that they are largely out of touch with recent
theoreticdl developments in both development and anthropology, especially regarding
guestions of representation, . '

1n acguing for 2 withdrawal from employment in the formal development sector he takes &
rgjectionist stance with an honourable lineage running from Malinowski, who argued that
anthropologists should not assist the eolonial governments to rule their subjects, through
figures such as Sol Tax, who rgjected employment in order to ensure that his respunsibility.to
his target sreoup was not compromised by respuhsibility to an employér (Bennett 1996), to the
present, However I prefer to take the position that there is space for the involvement of the
anthoopologist, providing she is discriminating, At the same time, I take Tax’s point that
when one accepts & salary one is automatically in danger of being placed in & position where
one’s discrimination is compromised, I do not fiui that the project in Ga-Rasal was such a

case,
3.2  Speaking for the ‘natives’

In becoming part of the professionalisation and institutionalisation of development, Escobar
argues, anthropologists have also presented themselves s ‘experts’, as the definitive voice on
“how natives think’, This, indeed, was part of my role in Ga-Rasai, mediating between the
local people and the Japanese, and between loca! understandings and the *hard science’ of the
engineers. Escobarasks whother natives really need someone to speak for them. Looking
beyond the confines of the individual project, he is asking why development is designed in
such a way that the people at whom it is aimed do need someone to . yenk for them.

- In reality, however, it is not simply the nature of development that makes it necessaty for
outsiders to speak for local people. The structure of the burcaucracy, weal prejudices agaiust
rural people and infrastructural liraltations make it very difficult for the people of Ga-Rasaito
communicate cffectively with locat government and organisations such as Magalies Water or
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Eskony, the electricity supplier. There was certainly a role for developers as intermediaries in
Ga-Rasai.

What Escobar is concerned about, of course, is that in speaking for local people deveiopers
effectively deny them a voice. This is the real issue and one that 1 tried to be sensitive to in
my position as a liaison between the village anci tiie other parties involved in developmént. It
was for this reason that I tried to encourage representatives of Magalies Water and the Eastern
District Council to visit Ga-Rasai, and the people of Ga-Rasai to contact these organisations
themselves when problems arose, so that more direct and effective lings of communication
could be established between the village and the organisationa responsible for its wellbeing.
This was clearly a concern for other study team members s well,

Escobar's arguments may well be furned against him, for he is-also guilty of speaking for the
natives, Much of the Third World, delnded ay it is by the smoke and mirrors of development,
might not agree with Escobar’s assessment that development is in fact not in its best interests,
This places the anthropologist in 4 difficult position - who are we to tell others that they do
not want what they think thoy want?

3.3 My role as an ‘expert’

As I was employed as an ‘expert’ to itapart skifls and knowledge to the local penple, I might
well be accused of reinforcing the *professionalisation’ of development discussed by Escobar,
This is & valid ctiticism, particularly as the project was clearly modernist in its approach and a
great deal of emphasis was placed on specialist knowledge and professional expertise.

Unfortunately I was not in a position to change this aspect of the projest, By the time I
arrived my role had heen defined and my schedule laid out in detail. No doubt I could Lave
been more active in trying to influsnce the way the project was carried ont, and nore sensitive
to local nuances than I was, but on the whole my role was limited to administration, Thers
was little opportunity to engage in planning and polisy-making, My cantribution involved
linsing with the community and helping it to fulfil the study team’s management objectives in
a way that would be useful and maningful within the local context.

4 Concluslon

Development is fundgmentally based upon relations of power, The arguments of the
anthropology of development writers are valuable because they take power relations as their
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.nain object of study, and challenge the tendsncy of developers to gloss over questions of
" power, ' ' :

These writers question developers’ claims that developm'ent is in the interests of the Third
World, arguing that it actually maintains the dominant position of First World states at the
expense of the Third World, Importantly, from the point of view of the Ga-Rasai project,
they also anatyse tow developers use the discoute of development to maintain control over
development projects, '

However they do not provide a sufficient framework for understanding the praject in Ga-
Rasai. A local-level analysis of the project uncovers another level of dynamics which cannot
be accounted for within the ‘discourse of development” approach. This includes the different
understandings of the various parties involved in the project, which derive front the specific
cultural end historical contexts in which they aro located. |

The following chapters will investigate these undarstandings, how they are situated within the
power relations of the project, and how they shaped the project itself. I begin in Chapter 3
with an analysis of why participation is important in the international and national discourses
of development and how it has come to be applied in practice,
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Chapter 3: The broader context of development

This chapter and the chapter which follows approach the question of discourse in
development in a rather different way than the arguments presented in Chapter 7 In these
chapters I will investigate how aspects of the discourse of development, and in particular an
emphasis on participation, recur at different levels of locality. However in each case the
meaning and importance of this discourse is somewhat different.. This is a factor which is

. often overlooked by the parties to development, In a sense this is what Marshall Sehiins
(1985:61) has termed a “working misunderstanding”, in that both parties understand their
_i-e]ationship and the core concepts on which their interaction is based somewhat differently,
but this does not prevent their relatiohship from working effectively for each of them. The
problems with such 2 relationship arise when the misunderstanding prevents it from operating
effectively — when it works imperfectly. This can lead to frustration and irritation, as it has on
occasion in Ga-Rasai, '

i Global and local contexts of analysis -

T have divided the discourse surrounding the Ge-Rasai project into three levels - international,
national and iocal, This division is arbitrary, for the division is less strict than it may initiatly
appear. These discourses are not monotlithic, individual actors may well use different
Ianguage, practices and understandings, Th.a levels of discourss also interpenctrate each
other. This is one of the reasons ihat the same language is used at all, although it may be
interpreted differently. I consider these divisions to be most usefuf and most vaid, but one
could choose any number of othars — regional divisions, provincial divisions, divisions by
'dunor. divisions by consultancy or type of consultancy, divisions by typs of project, and so
on.

In the previous chapter I argued that it is useful to view development within the framework of
the global and the local, This is a useful way of understanding the different levels of
discourse. The global and the local do not have an independent, objective existenes, they are

. defined within (heir relationship to each other. Whereas the international discoutse of
development could be seen as global and the national d*seot rse as local, the national
discourse was global relative to the local discourse of the people of Ga-Rasai. In this sense I
take the global to mean encompassing, generalising, totalising, whereas the local is
idiosyncratic, combining unique characteristics with elements of the global to give them
meaning within a specific context {Strathern 1995:163), '
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The same concepis, then, were interpreted at different levels, However this was not simpl.y
the fleshing out of the same ideas as one drew nearer to the actual site of development.
Although local discourse drew from the global discourse, and may even have contributed to it
in some ways, they wers often subject to very different interpretations, Concepts such as
participation were viewed quite differently by actors working from different positions in the
development framework, '

Thest positions were not always stable or clearly defined. I have chosen to view discourse in
terms of levels because the sam people can draw from differeat levels at different times, or
even the same time.- This is why I do not write of the discourse of the study team, or the
disconrse of local government. There is no simple correlation between the study team and the
intemational discourse of development, between national structures and the national
development discourse, and between the people of Ga-Rasai and the local discourse of
development. Many members of the study team were South African and one was seTswaria
speaking, as were many people in lucal guvernmeﬁt. However it seemed that their positions
encouraged 1hem ‘v make use of discourse in certain ways. The divisions that I have drawn,

_then. .eflect how individuale and groups make use of discourse in practice, This was related
0 cultural ang; historical factors aad to political agendas, Ultimately, though, 1 do not trace
discourse through these levels in order to place peopie within a framework of power, but in
order to trace the relatfonships between different interpretations of the same or similar
concepts.

2 Participation and the international discourse of development
21  Participation versus control

i"ie diseourse of international development is not manolithic, it catmot be seen as a single set
of language and practice which is used indiscriminately in all areas of development in all
parts of the world. This is why I prefer to view it as a global discourse, which implies both
that it is not uniform and that it is interpreted locally. However the international discourse of
development does have certain common elements which impact on practice and set thie tone
for local develapment projects world-wide. A number of these were discussed in the previous
chapter, including, of course, a heavy reliance on scientific disconrse. Scientific discourse
peﬁetrated all agpeots of the.pmject.in Ga-Ragai, from the language of engineering used in
discussing infrastructural matters to the language of scientific masagement that underpinned

" the institutional aspects of the projest. '
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The language of participation is another aspect of discourse that has bscome central to
development programming throughout the world. The emphasis on participatory processes in
“development originated in a radical tegponse to modernisation. This was based on the idea
that greater involvement of local people in the planning and implementation of development
would result in projects which were better aligned with local contexts, and would shift control
over the projects to the peaple at whom they were targeted. In this way deveiopment could
become truly empowering. On the whole these arguments predated the criticisms of
development per se discussed in the.previOUS chapter, which argue that developme:t can
never truly be empowering becanse its precise fanction is to disémpcwar the Third World.

Partiipaiion, however, has always been an ideal rather than a concrete sirategy and it has
assumed diverse forms in prﬁctice. Qakley (1991} distinguishes between participation as an
eletment in development projects and participation as a fundamental dynamic. In most cases,
and ceitainly in Ga-Rasal, it has featured as the former.

More than this, it has become separated from control as the nature of parlicipation has been
strictly circumseribed, Developers bave a real interest in a limited degres of participation but
they will likely try to maintain control of the development process wherever they can. From
the devélopers’ point of view there are a number of practical and political reasons to
encourage participation of a sort, Local participation helps developers to design projects
which are specificatly suited to local contexts. It has also been used to encourage local people
to take “ownership® of the products of development. If the beneficiaries participate in the

- prosess, accorditig to development lopie, there is a better chance that they will feel committed
to the pracess and so contribute to its success, This also means that they will not be so quick
to blame the developers if the project ruris into prubleln_s, and will be more likely to try and
make it work themselves, This is also convenient for the developers as it means that they can
blame the community if things go wrong,

However participation has very rarely given local people real power over the deployment of

development resources, As such it has become a somewhat degraded torm, Bscobar writcs

that it has become “striotly conceived in a uti'itarian fashion while denying the political
_charactor ofpmticipatioﬁ” 1984:391). This was certainly the case in Ga-Rasai,

There is a tension, therefure, btween participation aud control. Dovelopers allow, and even
crisourage, a certain degree of local participation in development. The achicyement of their
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objectives depcnds upon it. However they must also lnmt the degree of partlclpa.tlon in order
to maintain their control over the development process,

2,2  Participation and democracy

Some of the political language of participation has remained, however, This is particularly
evident in its connection o an international diseourse on democracy. Development aid is
closely linked to international prossure for democratisation of " e Third World. Grasstoots
pasticipation is seen as mherently demaocratic, with project désign and management coming
from below. It also moves some power from the state to civil society, creating more
favourable conditions for democracy.

* . Of course the view that civil society is inherently democratic is itself flawed, It is based on

the assumption of komogeneity and a romantic idea of human natute. The community is the
core of civil society in development discourse. Robertson (1984:141) distinguishes two
conceptions of the communaity which tend to be used simultansously: the community “is seen
as the raw material for change but in another sense it is an idealised goal for develnpment”.
Asthropologists have long noted that people have very romantic notions about the unified
nature of conuhunities, notions which are often wildly inaccurate. Certainly in South Africa,
at least, communities tend to be very strongly divided along social, political and economic
lines, They are often characterised by the domination of marginal groups and by vicious
power struggles over scarce resources, The usc of the term *community’ to delineate groups
of people and imply a common interest is itself a political tactic (Thornton and Ramphele
1988), oie which has been used repeatedly in South Aftica by a diverse range of political
actors includitsg fhe apartheid government, liberation movements, village-level ‘community
organisations’ and international development agencies.

To some extent the ideal of participation for democracy hag been carried through in practice
but generally, as in Ga-Rasai, the project design and implementation has been largely in the
hanrds of the donors and loeal bodies and structures have been left with ongoing management
after the project’s completion. This has the effect of allowing the donor states to strengthen
éivi! society while maintatning a high degree of control over the form that development takes,
If empowerment is a goal it neist be understood to be incomplets and located within the .
strategic framework of donor states, rather than within the ideals of radical writers such as
Paulo Freire, who termed it a process whereby “the dominated classes ... seek their own
freedorn froms domination™ (cited in Thomas 1992:20).
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In passing it miglit be noted that circumventing the state actually gives donor countries more
freedom tu pursue theit own agendas in other countries. This is generally a more important
factor in countries with weaker, Iioorcr governments with less international support than the
South Aftican government. Ifit was a consideration in JICA’s programmmg I am not well

placed to comment on it,

Partxmpatlon, thien, is an important aspect of the international discourse of development but m
practice the original ideal of participation has been subverted to maintain, rather than
challenge, the structure of global power relations.

3 Participation in national discourse

Development discourse in South Africa draws a great deal from the international discourse on
development, including an overtty modernist approacly, but it has a distinct local ﬂﬁirouf
Orice again the stress is on democracy, equality, freedom from discrimination and, of c-ourse,
participation, but these take on specinl meanings in the South African context,

3.1 Thelegacy of apartheid

South African development discourse is rooted in the stniggle against apartheid. Much of the
aid that was channelled to South Africa before the early 1990s was intended to redress the

| imbalances of apartheid and to weaken apartheid itself in a number of ways, including by
strengthening civil society. Much of the aid since then has continued to be aimed at those
who were disadvantaged by apartheid.

The apartheid governmeﬁt placed strict limits upon the participation of black South Afticans
in their own development. As well as having no say in the formation of policy regarding
resource distribution and infrastructural development, their ability to determine their own
fates was severely curtailed by laws regarding where they could live, where they could work,
and so on.

National development discourse can in large part be seen as a response to this, A greatdeal
of emphasis was place upon participation, consultation and transparency as a reaction to the
limits on participation, lack of consulfation and lack of transparency that characterised the
apartheid state. The initial policy framework of the RDP lists among its six basic principles
A people driven process” and “Democratisation of South Africa” (ANC 1994:5-6).
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It would be a mistake to view the whole character of development discourse as a reaction to
apartheid, however. Local cultural factors, including amongst others the Tswana approach to .
participatory decision-making that is discussed in the following chapter, also contribute to
forming the national discourse, To some extent the national discourse of development is also

a function of the interests of'the people who use or resist it.

3.2  Responsibility for services

In practice local participation in service provision takes the pressure off the povernment and
 parastatal bodies such as Magalics Water to supply services. This raises the issue of
responsibility for services, The apartheid government was not very concerned with providing
services to ‘black’ areas. It neglected to prbvide servioss itself but also did not make any
attempt to help local structures to gain access to them., The stratepy of apartheid was always
to diséuurage black people from taking responsibility for their own liﬁes.

" Under the present government ﬂiings have changed somewhat. The government has
undertaken to provide water throughout the country and it is imporiant that it is seen to fulfil
this commitment. As it does not have the capacity to do this itself, it encourages focal
commuriities to take responsibility for their own needs. It does so by representinig increased
respoasibility as a good thing, Not surprisingly, people are often dubious about this, feeling
that it may be a burden rather than 2 privilege.

This was indicated in Bapong, the site of one of the other JICA pilot projects, where peopis
refused to pay for water because they felt that this would imply that they wers condoning the
current system and were prepared to take some sort of responsibility for it. In spite of the
study team’s offers of help, little effort was made to resolvs factional difference. and to work
together to implement & working water system, proving that you can lead a horse to water but
yott cannot make it drink.

There is no logical reason to view responsibility for services as a privilege, It is ot one of the
more sought after forms of self-determinism, As Graeme Rodgers remarked to me when he
introduced me to Ga-Rasai, why would anyone want to know where their water is coming
from? “I would much rather just turn on the tap te brush my teeth in the morning and not .
have to worry about whether the pump is working or whether the chemicals have been
delivered for the filtration plant, but we all act as if we are doing them a favour by making
them responsible for their own water.” | '
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My interviews with members of the conunittees also indicated that they were happy to leave
as muych as possible to JICA. They did not show any desire to participate more fully in the
implementation or operation of their own water supply.

In a similar vein, cost recovery is also touted by developers and the government as something
which is good for the tonsumers of services. Payment can pethaps be viewed as the lowest
level of parti_é:ipatio_n in service provision. This is apparent in the language used in meeﬁngs
and in the Masakhane cariipaig.. which is currently in operation nation-wide. This campaign
is aimed at improving services, but a major component of it is to encourage payment for
services, as the government cannot afford to provide them, |

However cost recovery itself is not as straightforward as it might seem. Escobar argues that
“Cost recovery is a euphemism for transforming healthears, schooling and other public
servires into private, fee based institutions as in the United States” (1995;145). This means .
tliat access to service is not equally availabie to both rich and poor, Escobar sees this asa
strategy to maintain the disparity between the haves and the have-nots. “Programmes for
decentralisation and cost recovery transform questions of social inequality and powerlessness
into issues of efficiency and control” (ibid;146), This is an extreme position, but it indicates
that cost recovery may not be the innocuous coneept that it appears to be when contained
within the technicat language. of development.

The dominant approach to cost recovery has impacted on the strategies used to pursue it. The
organisers of the Masakhane campaign approach the issue from a development perspective,
trying to se]l the concept that cost recovery is good for everyone. They also seem to subscribe
-to it themselves, for their strategy is based upoa attacking ignorance through awareness-
building workshops and presentations, However non-payment for services does not seem to
stem from ignorance at all. It is porfectly rational, In my interviews with communify
members most seemed to understand quite well why water needs to be paid for, they were
merely unwilling to do so themselves, After all, why would anyone pay for services if they
do not have to? Even if people apree that the community as a whole should pay for water,
why should any single household pay when its neighbburs, who miay use more water than
they do, pay nothing? The advantage of the prepayment system in Ga-Rasai, as both the
study teatn and the committee mentbers realised, was that it meant that (barring illegal
contections) no-one could use water without paying for it.
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One might also ask, although to my kaowl. dge this qsstion was never raised in Ga-Rasai,
why people in Ga-Rasai should have to pay for the cleaning of water which was polluted by
the residents ¢ the Winterveld, upstream on tia Moretele river.

The national discoursa of development, then, is in many ways inseparable from the global
discourse of development in that they contribute to each other in a number of ways (for each
level of discourse impacts upon those both below and above it}, However, as in every local
site of development, the global language of development has been used selectively in South
Africa with some elements highlighted, others underplayed, and ail interpréted within the
framework of local knowledges and expeﬁence._ Pariicipation, in patticular, is constructed
within a national eultural, political and historical context, and is used strategically by
individuals and groups in order to further their own agendas,

4 Conclusion

Developers have an interest in some degree of local participation i development. This must
be sean within the context of national and international conceptions of democracy and
governancs and in light of the instrymental value of local participation in developnient
projects, It might be true that developers wish to retain control over their projects and the
recipients of development wish to retain control over their lives. The importance of
development projects is that they do impact upon paople’é lives, this is why participation is so
politically charged, However there are degrees of participation just as there are i'agrees of
control, and some aspects of development entail more political advantage than others, In
reality people often dn not want to burdened with development projects and it is in
developers’ interests to encourage some form of participation without losing control. This
can, and probably often does, result in 2 situation like t+at of G~-Rasai where the developers
try to encourage participation and the local people are happy to leare the burden with the
developers,

I suspect that if deirelopers werz fo surrender real control over the process o the peopie whom
it affects, those people would be likely to take a more active interest in it. People are more
likely to engage in the process, and contsst control over it, when it is apparent that there is
glear political advantage in doing so. ' ' :

The following chapter will explore how the language of duvelopment has a unique meaning at
the village level. Here participation is important once again, Thix dersves in part from its
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pasition in national and international development diseourse but it is shaped by local
historical and cultoral factors and local political priorities, '
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(*hapter 4: The local context of development

The process of taking elements of discourse from the giobal to reuse and reinterpret it & local
context is repeated at the village level, This is what Levi-Strauss terms “bticolage™
(1962:1¢). ‘Villagers combine global understandings, processes and strustures with ocal
skillg ard knowledge to form “a heterogencous repertoire which, if extensive, is nevertheless
lirhited” (1962:17). They draw from this repertoire to construct their own interpretations of
the world and to develop toals to deal with new challenges.

This chapter examines the role of historical conceptions of participatory government and local
models of dedisién-making in shaping local understandings of participation in development,

~ These factors were at least as important as the national and infernational discomrses of |
development in determiniug the natdre of community participation, .

Community participation is ¢ehtral to Tswana govervance, It s manifested in meetings, The
form and finction of meetings have adapted to the changing environment of Ga-Rasai, but
certain key elements remain, These include the pursuit of individual and factional political
intergsts and decision-making based on consensus, Congensus-huilding is a means of
developing and maintaining group solidarity in the face of factional disputes. It is also the
only way of determining group action where there is no means of enforcing group decisions.

The strategic use of absenteeism also vontinues to be important. In a society which values
solidarity above all things. opeu disseitt is avoided, Abscntecism allows groups and
individuals to express disagresment and withhold consensus without openly voicing
opposition, '

These factors shaped local participation in the project. They were used to incorporate global
conceplions of participatory development into a local bady of knawledge and practice, This
incorporation was not simply the adoption of foreign ideas, It involved the combination of
existing and imported elements to construet understandings and practices which were new to
Ga-Rasai, yet were entirely local in character.

Thus the management of the reticulated water systent was carnied out by the Water
Committee and the PSC, both of which wete created by outsiders, These commitiess carried
out their responsibilities in meetings which followed a formal Westem structure with a
chaitperson, mikutes and an agenda, However these committees and the meetings which they
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held were governed by the principles of consensus-building and political gein, and operated in
ways which were quite opagus fo the people who introduced them,

1 The ethnographic context of Tswana politics

A good deal of ethnographie work of a very high quality has been carried out on the politics
of the Tswana und related peoples, most notably by Schapera (in the 1920s, “30s and *40s),
Kupér (in the 1960s) aud the Comaroffs (in the 1960s and 70s), Although the present context
of life in the North West Province is substantiatly different from the socicties described by
these authors, I believe that historical attitudes, values and relationships have a direct bearing
on the way village life is conducted today,

1.1  Participatory govaernance

The relationship between the community and cormunity ieadors, such as the headman and
the chief, and in particular the importance of community participation, is central to any study
of Tswana palitics. The chief or the lieadman is usually seen as the eentre of power in the
village, and is atiributed a great deal of avthority In practice, however, he is held accountable
to the community, Leaders who attempt to rule as despots are likely to be censured by their
subjocts.

Schapera cites a letter from Tsang, the ncting chief of the Kgatla, to Kgama II of the Ngwato,
in which Isang writes: “Nations make progress by debating in Parliaments, not by the absolute
Monarchy which you, chief, are at all times sgeking. Chicf, the proverb says: *The lion said, I
am strong when alone: the man said, 1 am strong with the help of others™ {1943:24).

The Comaroffs analyse the spirituai aspects of this relationship. They repoit that the
wellbeing of the village in precolonial times depended on a balance between the power of the
ghief and the involvement of the community. Rainmaking, the most important manifestation
of chiefly power, depended on & good relationship between the chief and the community and
between the living and the ancestors. Rainmaking could only work when chief .o virile and
community was in a state of balance {coolness). If the chief was too weak of w00 authoritarian
this would endanger the balance of forees which maintained the spiritual and physical
wellbeing of the villnge. (Comaroff & Comnroff 1992:243).

Participation was snsured, and power decentralised, throught the institution of the village
coundil. This is usually termed the lekgot/a by most Tswana-speaking groups, or the lakgore
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among the Kgalagari with whom Kuper conducted his research. This body consisted of the
“headman iz couneil, which comprises the adult male citizens” (Kuper 1970:78). It would
meet regularly to discuss admiﬁistrative and legal matters, to provide for the dissemination of
information and to discuss the village's political interaction with outside powers (Kuper
1971:89).

According to Kuper (1971.:89-90) the lekgora also had a number of secondary functions, It

provided a “listening post™ for the headman, so that he could gauge the mood of his citizens,

- By the same tokex it provided the citizenry with a forum in which to raise criticisms of the
leader’s decisions and suggestions regarding policy, often quite vigorously, It also allowed
the citizenry to exert public pressure on citizens who were seen to be evading their
responsibility to the commuaity. This was one of the fow ways in which it could back up its

“authority during the colonial and post«:oloniél periods. The lekgota was the place whers
individuals could register theiz personal commitment to policies, or publicly disassociate
themselves from them. It provided a space for the conatant restatement and adaptation of
communal values. These last two points were particularly .important.- as we shall see, in the
light of the significance of consensus in counci! matters. In fact it might well be argued that
from some perspectives these “secondary™ funetions were not really secondary at all.

Council politics tended to be dominated by the power plays of two or more factions. These
factions were hrgely kin-based (Kuper 1970:76). The council tended to be divided along
factional lines when dealing with internal issues of resource allocation and power relations,
‘When meeting with outside perties, however, factional differences would be disregarded, s
thie community would unite (temporarily at least) to meet with the outsiders (Kuper 1971:84).
Similarly judicial matters tended not to divide the community, the parties were treated as
isolated individuals or groups and the citizen bady would be expected to reronin unbiased and
united in its deliberations,

1.2 Consensus and decision-making

The decision-making process was based upon the need for congensus. In order for a decision
to be made, all parties had to agree. The decision, as such, was not as impottant or conclusive
as it might be in Western socicties, Its significance Jay in the fact that it signalled an
agreement, and it remained valid only as long as the important players reméined in consensus.
This stress on consensus also reflected a preoccupation with reducing conflict and
niaintaining eominunity solidarity. The meetings themselves, it could be argued, were as
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much about reaching consensus and reinforoing solidarity as they were about deciding a
course for action,

In practice this meant that decisions were hard to reach and not necessarily binding. “Men
may feel committed to follow the ruling of the lekgota on'_ if they participated in its
deliberations and made their support public™ (Kuper 1970:124).

For this reason absenteeisim was g very popular. strategy. By avoiding council meeﬁngs, just .
by staying at home, men could distance themselves from the decisions that were being mads,
They could legitimataly claim that they were not parties to the agreement or even that they
knew pothing of it. Through absenteeism they could clearly express their opposition without
disturbing the illusion of community solidarity, “The popularity of absenteeism as a political
tactic is perhaps related to the fhct that while it demonstrates opposition it avoids direct
conflict, If one is absent from a lekgofa mecting one cannot commit onsself to the suppoft of
a policy - but one is not forced to voice direct opposition,” Kuper (1970:179)

In fact one does not even neécessarily need to be physically absent in order to use this tactic,
People who are not central to an issue can claim not to be party to a decision siniply by not
actively supporting it, Support must be demonstrated throu;,h participation, Silence does not
necessarily mean consent.

However the tactic of absentecism also meang that the requirement for consensus does not
paralyse the system completely, In Western meetings a faction can disagree and be overruled
and the course of action will proceed regardless. In Tswana politics dissent would derai! the
process. People are not willing to do this but wish to make their disagreement clear, Dissent
is not ruled vut but merely postponied. Absentecism alluws dissatisfied parties to raise the
issue again at a later date, justifiably pointing out that they wers not party to the decision.

The flexibility of the system was enhanced by the fact that declsions were rarely recorded,
¢ven as literacy became more commonplace. As no records were kept individuals couid plead
ignorance of decisions that they were unhappy with, and could ailow themselves greater
froedom in making and breaking political alliances (Kuper 1971:36-87).

As a gystem for maintaining community solidarity this had its advantapes. As o decision-
making mechanism, however, it was not terribly officient. The need for consensus meant that
reaching decisions was a lengthy process. Bven when d cisions were made they were not
necessarily binding, This was a problemt particularly in areas of desision-making where the
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lekgotla tended to be divided upon factional lines, that is, especially regardi - issues of
internal policy, “In dealing with matters of this sort.,.it is extremely difftcult to get an
effective decision to take positive action™ (Kuper 1970;174-5),

Kuper rather prophetically suggests that this could continue to be problematic in future,

: fndeed. as questions of internal policy become more complex and more inunediate in today’s
changing context, it seems that the consensus-based approach is becoming less and less suited
to deal with the problems which face rural communities, This is true of consensus az a
decision-making mechanism und as a devics for maintaining community solidarity. “The
Iekgota may well gain in authority in future, but many of the difficulties it has always faced as
a policy-making body will be hard to overcome. Comparative research will perhaps show to
‘what extent there are irreducible compiications of govermment by cotmittes in face-to-face

. sotieties, where the committee must reach consensus before it can initiate effective action.”
(Kuper 1971:98) |

This study might represent such comparative research, but I am more concemed with the way
these inefficiencies becoms increasingly problematic as such ‘face-to-face’ societies becoms
increasingly drawn into the field of global relationships, It would certainty no longer be
accurate to ce” Ga-Rasal a *face-to-face society’, Many residents of Ga~Rasai work hundreds
of kilometr.. away, and it is regularly visited by developars, povernment officials, service
provitlers, salespeople and other outsiders. Other outsiders have a significant impact on the
viilage without ever visiting Ga-Rasai or even being aware of its existence, As the pace of
life increases and villagers extend their networks to reach aoross the country and to national,
and now gven international, organisations, the cracks in the system of decision-making by

 consengus and the problems of relying on commiunity solidarity are becoming more and more
apparont. '

2  Participation and decision-making in Ga-Rasal

The picturs presented in these older ethnographies of Tswanu societies illuminates the
patterns that T identiCed in Ga-Rasai. The context is radically different, of course, but there is
a great deal of continuity with the methods and understandings of earlier times. This is
pasticularly true of decision-making processes. Many of the events that Kuper deseribes
could just as well occur in Ga-Rasai today. A pertinent example is Kupor's “Caso of the
Pumpers”, which 1 have inchided in Appendix 2, With the chiange of a fow names and other
miinor details, this could casily describe n series of svents in Ga-Rasai.
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2.4 Gor‘nmunify participation

Community participation is & central issue in Ga-Rasai. A great deal of criticism is levelled at
the leaders of the community, and particula v at Peter Tlale, the somewhat despotic
Chairperson of the Community Authority, fu, ignoring this ideal, Nowadays, however, it
often does seem to be more of an ideal (and a soures of dispute) than a govérning principle,

Mgétings are still seen as the best way to decide on matters of importance, As mentioned in'
Chapter 1, a number of decision-making groups are involved in village administration,
including amongst others the Community Authority, the Water Committee and the PSC.
Important issues are ideally left to the commuaity meetings which ocour every month or so.
I practice the Community Authority often doss not follow this principle where it can get
awny with it,

The lekgotla is still mentioned, Ina+ needs analysis carried out by a “task team’
selected for the pnrpose, the most important training needs were seen to be those relating to
communication, By way of introduction the “previous means of communication” was
addressed, namely that “The community used meeting in Kgot/e [council meeting place]™.

2,2 Factions and disputes

Struggles between kinship-based factions often dominate decisions on intemal policy, power
relations and resource allocation. As in the councils described by Kuper, committees tended
to be composed of representatives of various factions, Even though there was often a dispute
between the Water Committee and the PSC over who was in charge of the JICA project,
factional ties would cut across committee divisions when issues of resources and pbWer were
raised.

So when R D Tlale, the Chairperson of the PSC {who also happened to be closely related to
Peter T'ale), was givén the task of allocating the (paid) labour required by JICA’s contracting
engineers, n number of conflicts oscurred. Membeors of opposing factions in the PSC joined
with others in the Water Committes to criticise him for giving work to his family and friends,
while he was supported by members of his own faction in both structures. 1he committees
wers designed s el with rssuce ibat affect the comlﬁunity ag a whole. They could be
expected to be united in such a case, particularly iu their dealings with cutsiders such as the
study team and Magalies Water, However often t atters are not clear cut and issues which
affect the whole commuaity are also related to resource allocation, s in this case, and
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factional divisions occur, It seems likely that as outsiders visit regularly and become more a
part of the locat scene, as [ did, cracks will tend to appear in the fagade of unity presented by
the villagers,

The importance of meetings as an arena for factional power struggles is addressed in Chapter
6 _ .

23  Consensus and strategic absence

Consensus is centrat to decision-making in Ga-Rasai. As inthe Ielcgofa desecribed by Kuper,
consensus is a prerequisite for the legitimacy of any decision. Furthermore, local bodies and
processes are more concemed with consensus-building than with dec'ision-making. It seeins
that dgcision-making is a ronte to consensus, as much ag consensus-building is a routs to
decisions, '

. 'The puirsuit of consensus cannot be separated from the factional natire of Tewana politics. It
is an important mechanism for limiting the divisive effects of factiona) disputes, At the same

‘me, factional divides make it almost impossible to achieve consensus on particularly
controversial issues. Effective decision-making is severely impaired by this constant tension
between factionalism and consensus,

Part of the importance of consahsus, gven more than in the communities that Kuper and
Schapere describe, can also be attributed to the fact that it is almost impossible to enforce any
~ decision. The Community Authority and the comumittees which fall under .. are not officially
recognised and have no coercive power. This was a crucial problem for eost recovery
strategies. The importance of consensus in the weekly PSC meetings, and the problems
associated with consensus-based decision-making, are discussed in detail in Chapter 6,

Not surprisingly absentesism remains important both as a means of corunuriication and as a
political strategy — it is both a way of registering dissent and a means of undermining
unpopular courses of action, At the same time it allov  peopls to avoid openly expressing
their dissent which might result in conflict,

Strategic absence was used at a number of levels, Powerful factions within the village
opposed Peter Tlale’s Community Authority, As a result the neglested to attend community
mectings and refused to be bound by decisions made in their absence. This weakened his
position but was not entirely effective as he managed to maintain his position partly through
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his relationships with outsiders, and was not completely dependent on the participation of
other villagers in local governance. As a result the citizen body was forced to confront him .
directly over the issue of the revenue from hunting, His position was threatened at this point
but he managed to retaiu it, probably in part because there was no-ohe cothpetent who was

willing to replace him,

Peter Tlale himself used the tactic of strategic absence very effectively, He attended most of
the meetings of the Water Comﬁlittee and the PSC for the first month or two that I worked in
Ga-Rasai. However he refused to participate in task teams and eventually stopped attending
the meetings as his relationship with Oriah Manamela deteriorated. T‘iﬁs expresset] his
unwillingness 1o work with the Water Committec and also brought the legitimacy of its
decisions into question. In weakening the links between the Water Committes and the
Community Authority this action {or inaction) further undermined the Committee’s already.
tenuous position, seriously endangering the success of the project. ' '

Absence is not without its risks, however, as one can néver be sure that people and events
mipht not gimply move on regavdless. So Peter Tlals did attend one meeting later on just to
keep track of what was transpiring, There he found that the plans for the alterations to the
community offices had been passed without his approval. He insisted on reviewing the plans
and, realising that it would not be a good idea to delay construction and irritate the study
teatn, apreed to them on behalf of the Community Authority in a speech that lasted several
minutes. This was clearly a demonstration of his authority, as it implied that without his
agreement construction would not have been allowed to go forward,

Strategic absence was also employed o a day to day level by members of the Water
Commitiee when they wanted to avoid an issue. The humn opeiator, for example, was absent
from 2 couple of meetings when his pumping times and performaace were to be discussed,
On such occasions Mpho Moitgiwa, of the study team, would ignore the etiquetie of
absentesism and send committes members to fetch people in order to resolve the matter there
and then, Mpho, as a Tswuna himself, understood the political niceties of meetings far betier
than I did and it was some time before I came to appreciate the strategic significance of his

actions,

The importance of absetitesism as a strategy should not be underestimated. In the absence of
any power to injtiate action or enforce their will, the only weapon available to the people of
Ga-Rasai has often been that of impeding the will of others through avoidance, Ina context
where communication only flows in ore direction, silence may still be used by the skilled as
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perhiaps the only available political tactic, This occurred mainly on a personal and factional
level in Ga-Rasai. However the non-payment for services in Bapong, mentioned in the
previous chapter, illustrates how eatire communities can nse this tactic in order to distance
themselves from unpopular policies, '

Payment is closely related to support and, eonversely, non-payment iz a form of absenteeism.
This is apparent in Kuper’s “Case of the Pumpers” (Appendix 2), in which one faction refused
to pay their share of the salary for the ‘pumper’ Merahe, whose employment they apposed, T
‘noticed this tactic in use in Ga-Rasai when I asked people about their use of water, Many
people who neglected to pay the montlily fee for water denied using watgr from the
reticulation system, In doing so they implied that they were not just avoiding payment, but
also withholding their support for the Water Committes. In making people pay for their
water, the prepayment system forced them to tasitly support the water system and, by
implication, the structures which were responsible for its administration, This may have been
one of the reasons that the prepayment system met with some measure of silent opposition.

In the context of the emphasis placed on participation by developers, strategic absence
becomes a powerful political tool, Itallows local people to play on the tension between
participation and control that was mentionsd in the previous chapter, Absence is a way of co-
opting a strategy of exclusion, By refusing to participats in a development project local
poople can effectively derail the process. This was implioitly recognised by the study team
which went to great lengthis to maintaiu the committees’ involvement in the project, while
limiting their real influence, However the strategy did not realise that absence was a
deliberate strategy, and that it was used to communicate dissent. ‘The study team might have
been less frostrated and better placed to work with the local people if it had better undarstood
the complex and subtle ways in which this tactic was used by the communities with which it
worked, and how it fitted into a cosmolugj which emphasised consensus and unity as the
ultimate societal goals.

24  Contemporary differences

241  The effects of globalisation

Thers is a great deal of continuity, therefore, between the periods and places that Kuper,
Schapera and the Comaroffs describe, and Ga-Rasai as it is today. The are also many

important differences, however. The context of Ga-Rusai is illuninated by these
ethinographies, but by no means does [t reflect them. '
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To begin w'lth, as [ have mentioned, Ga-Rasai is far more influenced by outside forces than
are the societies described by these writers. This has important implications for self-
government as self-reliance is eroded and local affairs are increasingly affected by factors
outside of local control, It has been the result of a number of political, social and economic
factors including gmater penctraﬁon of government influence, inereased migrancy, boiter
transport and communication infrastructure and rising population densit.es.

These factors also seem to have led to weakened solidarity within the village as villagers
develop ties with different social netwerks and nexuses in other areas, particularly through
migrancy. Alternate values and mindsets have been adopted, sometimes with profound '
effcts on village life, ‘The internalisation of development c‘lsc.ourse is ouly one example of

this phenomenon.

Tni this context corisensus-based decision-naking is becotning increasingly insufficient to
build solidarity in the village. Furtherniore, as influential people often work outside of the
community, it is difficult to summon a full quorun for sonsensus, and those who were not
Jinvolved in any decision may object to it later. Absence .nay impede decision-making

* whether or not it is used strategically. '

If conseﬁus is not an efficient way of making decisions and it is no longer able to fulfil its
secondary functions in a context where the centre catnot hold, it seemas likely that its validity
will be questioned by outsiders and insiders altke, Indeed, this is exactly wliat is happening,

2.4.2 Administrative structures

Administrative structures in Ga-Rasai ﬁre qutite different from those of earlicr times. The
contemporary structures of administration have developed out of older bodies and the
pressures of a changing environment through a process of bricolage.

The most obvious difference between Ga-Rasai and the societies deseribed in earlier
ethnographies, in terms of politics and administration, is that there is no lekgotia in Ga-Rasai
at feast in the traditional sense. Community mectings do take place but they occur less
frequently and arc less influential than thoss described by Kuper and Sclancra. Many
declsions are taken solaly by the Community Authority.
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The other major component of earlier Tswana village administration, the chief or headiman, is
also missing in Go-Rae . The Chairperson of the Community Authority plays & role as the
leader of the conmmunity but facks the traditional or spiritual legitimacy of sither of these
figures, The role of autharity figures has deciined throughout South Africe. Traditional
leaders have been discredited in .aany areas as a result of their co-option by the apartheid
government.

One of the effects of this ix tha. diSpﬁtes are more difficult to resolve. Kupér suggests that the
headman is important in dampening conflict by acting as a symbol of law, unity and shared
values (1971:97). As aleader and figurchead the headman or chief 18 also in a position to

- lead the community towards conssusus. He may not be able to dictate the course of policy
but on the whols the citizens will be le.. Likely to argue with his suggestions. The
Chairperson of the Ga-Rasai Comnunity Authority is not in the same positis- 2 his
legitimacy is far less secure.

The Community Authority is a now structure which embodies elements of the lekgotla and
slements of the chiefdom but is not legitimated either by community participation or by
descent and ancestral sanction, Its Jack of transparency further nndermines its legitimacy, Tt
is able to conduct itself in this way patly because the decisions which affect the village
involve outsids parties to a greater and greater exient, Communizy participation is primarily
focussed upon addressing intetnal matters, which in the past were most impartant in the
vitlage, both in terms of good of the group and in terms of p +sonal gain. The Commuuity
Authority can deal with outsiders fairly autonomousty. This means that the Community
Authority can make important decisions without consulting other villagers, further
underniining the role of éonsensus in Jocal politics. This also gives it greater scope for
eormption, a factor which does not seem ¢o have escaped its notice,

The most dramatic examgla of this was the dispute over the payments made by hunters for
hunting upon village land. The villagers were not informed about these payments and the
members of the Community Anthority embezzled tens of thousands of rands. The villagers
had probably assumed that in dealing with outsidcis the mambers of the Commuuity
Authority would place the village's interests before their own. When fheir corruption was
finally exposed the villagers were shocked and {ndignant, and a bitter conflict eru,ted in the

village.

In part the authority of the Community Authority and its Chairperson represent a
cenlralisation of power which is impuased from oytside. The Bophuthatswana Go. ar-r .t
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preferred to deal with only cne structure and only one or two people. The present government
does much the same thing, although it does not officially l‘ccogﬁise any village-tavel
goverhing structure, Fr- n the government’s point of view decentralisation of power would
only make administration more difficult. Local structures are useful, therefore, in providing
village-level administration, However, they are hamstrung by their lack of recourse to any .
sort of coercive power. S '

‘Committees’ are another new form of administrative structure, They allow the Community
Authority to delegate some of its responsibilities while maintaining its soutrol. This means
that the wark of the committees is subject to the same mistrust as is that of the Community
Agthority, and has the same probiems of Jegitimisation,

The ducline of conimunity involvenient in its own government seemns to be resulting ina
higber degree of poliucal manoenvring outside recognised structures, Kuper found that there
was little lobbying and politicking outsicde the legota (1971:87), There seemed to be more
muttering and dissent in Ga-Rasai, but as an outsidcr it was difficult for me to gauge the
extent of this. '

1t seems, then, that the political landscape of Ga-Rasai is subjoct to a mumber of changes
whicn threaten to undermine the position of consensus and participation which played a
centraf rols in Tsvyina politics in the past. These ohanges are largely in response to forces at

ork outside the village itself. However participatory practioaé and ideals still play a central
role in decision-making in Ga-Rasai and their fate is by no means assured. Tt wili be
interesting to see how their influence will continue to change as loeal politics interact with the
shifting global cu ntext.

3 Conclusion

Participation holds an important position in local discourse, just as it does in the national and
international discourses of development. However the local meaning of participation is based
on historical and cultural factors which are specific to Ga-Rasai. In order to understand
participatory mechanisms one must appreciate the importance of community soiidarity in
Tswana thinking. This is manifested in & emphasis oh group decision-making based on
consensus, Participation in Ga-Rasai was about active involvemerit to demonstrate and
reinforce social solidarity. The water project was only the context, not the reason, for
participation, '
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This meant that the local structures responsibiz for developmen:, and the tools and processes
which they used, had different functions for the people of Ga-Rasai than they had for the
other parties involved in the project. This is discussed further in Chapter 6 where I shall
argue that project meetings were less about water supply than about consensus-buildéng and
local political adva' age, This was not clearly recogaised by each of the parties and it led to
some friction and irvitation, which ultimately resulted in the study team inereasing its control
over the project, |

However it is not enought to argue that development must be framed only in local terms, If
development is to be truly useful, it must help local people to deal with a changing global
environment, The failure of local decision-making processes to meet the requirements of this
project is part of a regional pattern in which existing local prucesses are becoming
increasiugly inappropriate to deal with local needs. In Ga-Rasai the logal meéhanisms for
decision-making, which are closely tied fo Jocal models of participation, are slow and
inefficient. This is largely because effective decision-making is not their main focus, They
are ill-snited to deal with the increasing need for quick and conclusive decisions. There it a
real need for outsiders to help the péople of Ga-Rasai to find solutions to these problems.

The following chapter continues to discuss the differences betweea the villagers’ and the
developers’ understandings of the project, and analyses how developers used their position of
power to maintain the integrity of their vision. The developers® approach was based upon
scientific management principles which stress structured organisation and efficient and
effective decigion-making, This approach fails to take into account the local emphasis on
social solidarity on the one hand, and factional and individual political gain on the other. The
developers® ohjectives for the project also differed from those of the villagers. The study
team managed to focus the projest upon the fulfilment of these objectives by carefully
Limiting the extent to which local people could control the course of the project,
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'Chapter §:. Donors, developers and the context of development -.

This chapter examines the approach and motivations of the study team and continues to
analyse how tne study team’s understanding of the project differsd from that of the peaple
whom the project was intended to help, It alsp addresses how this understanding informed
the design and management of the project. By maintaining control over the project through a
number of meckanisms, including some of those discussed in Chapter 2, the study team was
able to focus the project towards its own and JICA's objectives, which were not always
congruent with those of the people of Ga-Rasai,

Meetings formed the main arena for the interaction of the developers and the peopie of Ga-
Rasai. This chapter analyses how the stady tsam apparently encouraged patticipation while
limiting the extent to which local actars could really influence the project. '

1 Organisational culture in the JICA project in Ga-Rasai

The institational aspect of the JICA project in Ga-Rasai centred around the creation of
processes and procedures for effective management, To this end the study team tried to foster
a certain type of organisation in Ga-Rasai, both in the sense of a proc.ess of organising and in
the sense of an organisation as an entity, The team’s approach was based very much on
‘Western-style management systems, or what might be termed an *intematioral common
organisational culture”. This may have been influenced somewhet by Japanese management
systems but as most of the team members were pot Japanese, the team’s management style
was fairly similar to those that might be found in Eurape, America, and much of the rest of
the world, including South Africa. Its approach was highly structured and outcome-
orientated, based upon rational principles of efficiency and effectiveness. The critical path
included in Appendix 3 is evidense of the teani’s ordered approach fo the project, Tttried to
develop a similar approach in the Water Cormittee and the PSC, The wisdom and
appropriateness of this were never called into question.

- Alvesson (1993) disputes the universal validity of such an approach. He argues that scientific
management can be located within the dominant modes of thought of late-capitalist Woestern
society, In particular he feels that a preoccupation with managing, organising and efficiency
is & peculiarity of Western organisations and is not necessarily fundamental to organisations
in other cﬁltﬁres. Here he olearly owes a debt to Foucault who analyses the importance of
classification and categorisation in scientific thought. In concerning itself with these things,
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Western management ighom a whole host of alternative organising principles, such as
" independence, expressivencss, creativity, or, in the case of Ga-Rasai, solidarity.

Indeed a number of anthropologists have argued along similar lines, suggesting that any

process of organisation is intrinsically cultural (Wright 1094:20) This view of organisation
“as the product of culture is in sharp contrast to that of the organisational studies writers who

tend to write about culture as the product of organisations (Schein 1994, Robbins 1590),

Escobar (1995b:223) has suggested that part of the value of New Social Movements lies in
the local character of their orginisatim, “the new social movements are rhizonic '{assmning
diverse forms, establishing unexpected cornsctions, adopting flexible structures, moving in
various dimensions ~ the family, the neighbourhood, the region).... Social movements are
fAvid and emergent, not ﬁxed_ states, structures and programmes,” Although I do not credit
Escobar’s New Social Movements as role models for the implementation of develc;prriént
throughout the world, and certainly not in Ga-Rasai, they can provide veluable iessons in the
diversity of organisational models avallable in Third World contexts,

" The »lture of otganisation in Ga-Rasai differed from the “international common
organisational culture’ in a number of ways, The boundaries of organisations in Ga-Rasai
were fairly flexible, In contrast to the study teamp  mbers, people in Ga-Rasai do not make
clear distinctions between the roles and functions of different organisaticns such as the Water

' Committee, the PSC, the RDP Fotum and the Community Authority. OFf course this can be
atteibuted in part to the multiplicity of outside bodies which have unwittingly created
ovetlapping structures in the vitlage for the purposcs of development, leading to some
canfusion regarding their responsibilities.

There is also a great deal of ambiguity reparding the membership of the organisations, Each
committee has a list of members, but this often has little to do with the people who are
actually involved in the commitiee’s activities. The same name may be used to refer to
different organisations. The people of Ga-Rasai seem to have a more nebulous, flexible view
of what comprises an orgﬁni*sation than is common it Wester conceptions of orgatisations,

The study team was clearly of the opinion that the structures in Ga-Rasai such as the Water
Committee and the PSC were desision-making bodics which were operating ineffectively and
could be encouraged to operate more effectively through the design and implementation of
maore efficient procedures. In fact this was not the case. These committees were nat primarily
designed to make decisions, As I shall argue in Chapter 6, on the whole the study team was

Edwerd Burke ' February 1688
Unlversity of the wmmrsrand



Mestings, minutes and the limits of participation In a rural water project Page 58
Chapter 5. Donors, developers and the context of development

quite unaware of the significance of meetings for the people who participated in them, The
study team was unlikely to succeed in developing more effective processes without taking
local objectives and motivations into account,

These differences were the basis for much misunderstanding between the study.team and the
committees, and resulted in a great deal of frustration, Ultimately this meant that the study
team perceived the committees as inefficient and ineffeetual and drevy more of the |
responsibility for decision-making onto itself, limiting the participation of the loc. ’ 'eoplé in
the project.

2 The'imposltlon of structures and processes

- Thie study team’s somewhat ethaocentric approach to management can be seen in its
irtroduction of the alien concept of a Project Steering Committee. Of course Ga-Rasai
already had a Water Committee, which had been created sometime before (also by cutsiders),
and a number of other committees, but these did not operate in quité the same way that the
study team envisaged for the PSC, The study team had clear expectations about the role of
the PSC: it was expected to function as a decision-making body, to act as a link between the
study team and the community, and ultimately to contribute to the continuing management of
the water system, Howsver the study team did not engage in selecting persoanel, structure or
rutes for the formulation of the PSC but left this to the Community Authority, This was
typical of the team’s attitude towards participation - the outcomes were clearly defined but it

~ was up to the community to work out how to reach them, The team then blamed the villagers

when the comittee did not perform as expected. Thus it is reported in the Ivaft Final Report

(JICA 1997:2-10) “the Community Authority driginally excluded the Local Water Committee
[from the PSC], which caused time-wasting conflict”,

The study team failed to realise that there is nothing ‘natural” about committees as a form of
social organisation, and thers was o reason to think that the team’s understanding of
cotmmittees wonld be shared by the villagers. Ideally the team should have laoked for more
appropriate forms of organisation, If it felt that it had to attempt to transplant culture then it
should at least have attempted to impart its acquired skills at the same tims,

1t is somewhat ironic that when so many organisations in the West have tried with limited
suecess to transplant aspeets of Japanese organisational culture into Western organisations, a
Japanese-fanded project attempted to do something similar by transplanting a
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Japanes&fWestem structure (it is unlikely that everyone had the same 13~z about exactly what
it was that they were hoping to create) into an African context. - '

The effectiveness of committees is given short shrift in Western thought anyway. Tropman
writes in the introduction to his book Effective Meetings; Improving Growp Desision Making
“Public references ... repeatedly sugpest that groups are collections of the impotent convened
to do the impossible” (1996:xix). Pethaps some of the faith in such groups in development
thinking can be attributed to the assumpiion that poor people in the Third World always act in
homogensous concert,

The study team, therefore, tried to create structures and design processes for water
management in Ga-Rasai without giving very much thought to the context within which the,
were trying to do so. Not only were these accasionally sﬂperﬂl.l_ous, as when the PSC was
‘created in addition to the Water Committes, but often they were incompatible with the
prucesses and strictures already existing in the village. A better understanding of the
composition of the village and the framework which underpins village management might
have cobtributed to a project which would have been more suecessful, although quite
different, than the one implemented in Ga-Rasai,

3 The importanca of deiiverables

. An important point of difference between the study team’s objectives arid the community’s
objectives for the project, and indeed between the study team’s apparent and actual objectives
for the project, is high[ighfcd by looking at what the study team was actually expected to
deliver, The study team was being gauged not by its success in pmviding water to the village,
nor by its success in developing structures and processes which could ultimately facilitate
water management, but by the budgets and reports that it sent to Japan, This had a real impact

upon its commitment to the people themselves.
31 Reporting

In faimess the emphasis on reporting as an end in itself was more excusable in the case cf Ga-
Rasai than it might be in other development projects because this project was intended as a
pilot study. This meant that its prilnarsr objective was to provide lessons and '
recommendations which could bs used in other, similar projects in the area and possibly even

in other t aces.

Edward Burke February 1298
Unlversity af the Witwalersrand



Meetings, minutes and the limita of parficipation In a rural water project Page B1
Chapter %i: Donars, developars and the context of development :

This in itseif iy fair enough. However it was not quite what happened in practice, In reality
the contents or usefulness of the reports were fess important than th' fact that they were
needed to fulfil the consultants’ contractual agreements with JICA. To some extent the need
to docuinent nistakes was glosséd over in favour of presenting the activities of the |
consultants in the best possible light, It could wel!l be argned fhiat mere failure should not
hiave maitered as this was a pilot project. A pilot project is a tool for leaming, and people
leara as much from mistakes as from successes, In playing down its failures the study team
undermined thc usefulness of the project, Many cl.ay criticismé 6f the project, particularly
regarding preblems siemming from the consultaats and contractors, the consultants’
incomplete ronception of local uuderstandiﬁgs of the pmjact,'and problems of interaction
hetween the various parties, 1vere left out of the final report. The reason gisven for this, and 1
believe it was largely true, was that the report was “highly structured” and some of the detail
could nat be inc’oqﬁorated. I interpreted this to mean that the form of the report was morg
imporeant than its function,

The priority of form over function was also apparent in the managemsnt plan that was written
for Ga-Rasai, The ostensible purpose of this plan was to facilitate management of the water
system by documenting how the system was to be managed and setting out roles and
tesponsibilities for management.. 1t was also expecied to form the basis of an agreement
between the community of Ga-Rasai, Magalies Watur and the Eastern District Council
regarding the division of responsibility for water management, A third, but largely unstaied
purpose of the report was that it wouid be a form of reporting to JICA,

With some doubt that this plan would fulfil the first of its intended roles, ] went ahead and

" thrashed a four page document out with members of the Water Commitice and the PSC,
Literacy levels and Boglish languape skills are low. in Ga-Rasai, so this was the limit of what I
thought might be a ussful document, It turned out, however, that T had not taken into account
the plan‘s intended function as a reporfing instrument. One of the team membery advised me
I don’t think that [the team leade1] realty cares what the comimumity thinks [about the
management plan], he just wants something to show Mr Sato at JICA”. 1 could sympathise
with the position that this was the plan’s most important function, Thad a suspicion that it
would be ignored by the .ommunity afier my departure. Ialso felt sure that the relationship
between Magalics Water, the Eastern District Council and the commuuity would be agreed
upon verbally and in separate documents between the Bastern District Council and Magalies
Water with little consultation with the community, and that it would ultimately be finalised in
practics. '
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Accordingly I came up with a ten page management plan that carefully detailed the context
and atrangement of the water management system in Ga-Rasai. The community showed no
interest in it whatsoever but the study team was happy to include it in the final report. The
management plan was due to be presented to the communaity and the Eastern District Couneil
. and signed by both parties at a handover ceremony at the conclusion of the project. This

. ceremony has not yet taken place and I have no reason to think that it ever will, although I
have brought it to the attention of setie members of the now-disbanded study team.

3.2 Budgets

The budgets that the study tear had to set out in order to scquire funding from Japan formed
_amajor item of reporting. Ihad very littls to do with this but it was clear that the way funds
were budgeied for had a great deal to do with the way implementation took piace. Once again
JICA’s and the study team’s priorities took precedence over what many would see as the core
objective of assisting the villagers to obtain reliable access fo water.

This was clearly demonstrated in the discusJions regarding the diesel pump. The systern of
pumping water up from the river using a diesel pump was problematic in a number of ways.

. The pump was prone to breakdown, which often left the village without reticulated water for

days. It also had to be taken down to the river every day by truck or donkey cart, and brought

back to the village to prevent theft or vandalism. In addition a pump operator had to be hired

to transport and operate the pump every day. This was a demanding job and it was not easy to

find someons reliable to fill the position.

The solution proposed by tlie comumittees to solve these problems was to replace the diesel
pump with an electric pump, This would have the advantage that it would be much less likely
to break down, would be easier to fix, and would be less atiractive to potential thieves, The
pump could be stored securely near the river and operated remotely by the filtration plant
aperator. This would obviate the need fot 4 pump operator. Tt would also have the advantags
of saving water which overflowed whenever the tanks at the plant became full, as the plant
operator could not communicete with the pump operator to tell him to stop pumping. In
addition an electric pump would be cheaper to run than the diesel pump.

One problem was that électridity would have to be supplied to run the pump, However a
nearby farmer had agresd to allow the village to draw electrieity from his farm.
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Tixis issue was not addressed by the study team or Magalies Water for sotne time, It was
finally raised about six weeks before the end of the project, when it was quickly resolved by -
the purchase of a spare diesel pump at the cost of some R35 000, far more than an glectric
pump would have cost, to replace the current diesel pump when it had to be raken away for
repairs,

The reason given for this was that there could be a problem with the location of a pump ata
permanent station buside the river as the river was prone to flooding, The pursp would have
to be buried whick would be difficult to do and inconvenient for repairs, and there wasa
-danger of leakage during ﬂoods. 1t turned cat, however, that no proper investigation into this
had been undertaken. The decision had been rushed through because the team leader had to
fly to Japan the next day to report to his superiors, Part of his reporting involved the |
preseitation of budgets, Apparently the b adget allocated to Ga-Rasai had not been used up
and a lump sum expenditure on a digse} pump would bring the actual costs of the pilot ﬁmject
. in line with the pianned figures, Aan electric pump would have cost fess and would have taken
far more time and planning to install.

This was a case where the benefits to the commuaity had been ignored in favour of the
reporting requirements of the study team. It is impossible to say without a proper study, but
the eventual decision conld well have cost both JICA and the community more in the long run
and benefited only the study team.

All ofthis was rational and scientific, it a sense, but I doubt that it was the best course of

action.

3.3 Evaluation

Curionsly encugh, in the light of the importance given te reporting on the project, there was
no evaluation of the project by external evaluators, This was probably because of JICA's
standard operating procedures. It would have been useﬁ.ll.. however, to have external
evaluators Teview the project in order to provide a fresh, more impartial perspective. This
might have highlighted some of the issues that I have raised in this paper, which were not
adequately addressed in the final report.

Certainly no-one sver asked the community for its ¢vaiuation of the project, even for the final
report. The only time that commiitee members were ever asked for their opinions on the
planning and implementation of the project was when ! conducted interviews for this paper.
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Communication nsually flowed from the study team to the comniittees. Communication
which flowed in the opposite direction was largely ignored. Atbest it was viewed as
information but more often it was seen to be & nuisance. Certainly it was never scen ag
necessitating action, ' '

All of this is not intended to portray the study team simply as a self-interested group
concerned only with its own appearance in the eyes of its superiors. Ido not feel that this
would be an accurate picture. There was a high level of commitment to the success of the
project and a real interest in creating a reliable supply of clean water in Ga-Rasai. However
there were also occasions where there was a tension betwesn the team’s commitment to the
people of Ga-Rasai and its commitment to the funders anﬂto its own perceived perfdrmance
and reputation, On these occasions the people of Ga-Rasai fended notto be the team’s fitst
priority.

4  Participation and obstruction
41  Participation

“It should also be noted that the management plans were produced by the LPSCs themselves,
In many RDP projects, the preparation of business plans is lead by consultants, with limited
planping input from communities or their representatives.” (JICA 1997:5-1)

Forall the language of participation that was bandied about in the course of the project, I was
struck by how little contribution was actually made by the members of the committees who
wete meant to be invol ved in the decision-making process. Many of the important decisions
were made by the leaders of the study team. Some were made in conjunction with Magalies
Water at frequent meetings, On the way to otte such meeting which 1 had been ssked to
attend, T asked whether anyone from the village was invited. It had not occurred to anyone.
When I proposed that members of the community should attend I was told, “Well, we can
pick up a few peaple”. Ag it turned out we did sot bring anyone from Ga-Rasai, which T
suspect was preferable for both the study tenm and Magalies Water.

Participation was usuatly thwarted but was used as a justification for virtually any actinn.
According to Cornwall and Jewkes (1993:1668), ““Patticipation’ is rapidly becoming a catch-
all concept, even a cliché... Conceptual blurring around the terms ‘participatory’,
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‘participation” and ‘participant’ creates a space for a range of applications, as well as for
confusion.”

In the JICA project people sometimes stretched the limits of this ‘range of applications’.
During a meeting about tariff setting, ! suggested that the management cons: tant employed
to direct the financial aspeets of the project meet with the community in order to discuss the
tariff and share ideas, He told me, “I would rather meet the community later, after I have
organised my ideas and come up with a model, so that the conununity can reaily feel that they
are part of the process”, The logic of this still baffles me,

Meetings, and pariculaily the weekly meetings held in the village with the Water Committee
and the PSC, were an importanit site of participation, but it must be asked what sort of
participation took place. Adnan lists ‘three broad categories of participatory programming
(Gardner and Lewis 1996:111). The first is limited to providing information to local people
and listening to their points of view. The second category involves the engagement of local
people in the project: This might involve using labour from the community, invalving the
community in planning or fitture management, and so on. In such cases projects are still
under the control of outside forces. The third category involves initiatives that come from the

communities themselves,

On the whole, this project would fall into the sscond of these three categories. This rough
categorisation, however, obscures the politics present in the actual workings of participatory
mechanisms, The meetings, which were ostensibly intended to encourage the villagers to
participate sctively in decision-making, in reality existed primarity for infonnation—sharing
and the legitimisation of decisions which were made elsewhere, Most of the issues dealt with
at these meetings were informative. Mpho Moitsiwa and T would inform the committees
about the reru’ts of the study team’s discussions with other parties, decisions that had been
made, andw. . . ¢s to the timeframe for the project, The committee members would raise any
issues that they wanted to bring to our attention. These would usually be administrative
matters o do with the workings of the committees and the people responsibie for operation
and administration. Engagetment of local people is clearly subject to a wide range of
interpretations. |

4.2 Levels of decision-making

The kinds of decisions that were left to the community tended to be decisions such as where
to place the standpipes, whom to include in the PSC and when the pump operators should be
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expectsd to work, These might be iermed second order decisions, mainly administrative
matters to be sleared up after the important matters have been decided.

First order decisions, however, were strictly the province of the study team, These inchuded
any major infrastructural issues, such as whether to install a prepayment system or replace the
diesel pump with an electric one, and of course anything relating to the budget, At most
villageré wera consulted regarding these issues, although even this was not always the case. I
doubt that it ever occurred to the study team that it might give up control entireiy, effectively
saying, “Here is some money, the following people are at your disposal, what do you wamt fo
do with them?"

The degres to which the study team set the terms of the project before it even entered the field
is evident in the critical path included in Appendix 3.

4.3 Discourse ~nd power in meetings

Even where important issues were discussed at meetings to which community menmibers were
invited, for example at the montuly Project Execution Forum (PEF) meetings, a number of
factors inhibited their participationi. The meetings were held in Engfish, and followed 2
formal structire tha,.t, although similar to the structure followed at the weekly meetir: ~ in the
village, must have intimidated the village committee members. Meetings are a learned skill,
what Bourdieu (1968) might call 2 “culturat code”, The procedures of meetings, both formal
and informal, are practised and perfected by those who are familiar with them. In Foucault’s
terms they have a discourse of their own which can be used strategically by the skilléd in
pursuit of their own agendas,

Everyone who participated in these meetings tried to manipulate this discourse to their own
advantage, and I suspect that this is true of most such meetings. Certainly local people did
not hesitate to turn the discourse of mestings to their own ends, However the advantage
clearly lay with the developers who set the terms for the rﬁeetings and often chairad them.
This relates back to the exclusive discourse of professionalism that was referred to in Chapter
2. Inaddition the PEF mestings were held in a arge and imposing conference room in a
government building in Rustenburg, a ldng distance from Ga-Rasai. The long journey often
prevented villagers from attending. 1t was also difficult for the study team to reimburse the
committee members without receipts for their travel, and the rmmbus taxis on which they
travelled to Rustenburg did not give out tickets or receipts,

Edward Burke ' February 1908
University of the Witwatersrand .



Meetings, minutes and the fimits of participation in a rural water project Page 67
Chapter 5: Donars, develepers and the context of davelupmant

Even so, in reslity these sorts of meetings lended to be more directed af information sharing
than at desision-making or debate.

I found r. 'self using miy position and the discourse of meetings strategically on a number of
oecasions. When I wanted to avold lengthy debate on an issue, for example, T might place it
‘towards the end of a long agenda, When I wanted a clear resolution on an issue, which was
often difficult to obtain, I would ask “For the minutes, then, can we say that ...7" Asaplayer
in the process it was only to be expected that I should become involved in the political aspects
of meetings. In fact meetings were so clearly tactical that T suspuct I would have seomed
foolish if T had pretended to ignore this. '

The manipulation of this discourse allowed the developers to maintain control of what was

discussed and decided in meetings, It allowed them to exclude local people from the process

even when they were actually present. Mosse (1994) deseribes hov. thds occurred

~ unintentionally in Participatory Rural Appraisal {PRA) meetings in .+ agricultural project in
western India, There he found that women were effectively excluded from participating in
the process. This wasg in large part because the techﬁiques and approaches that the researchers
used were not compatible with the sorts of knowledge and modes of expression that lended to '
be used by women in the area. In the case of Ga-Rasai it seems that meotings were used to
similar effect, whether intentionally or unintentionally. In this way local people were

. prevented from participating as equals in the planning and implementation of the project.

4.4  Transparency

The team and Magalies Water made littie attempt to run the process in a transparent fashion,
In fact on occasion it seemed that they were intentionally mystifying the process, Information
was provided to the community primarily through Mpho and me, However we were often
asked r<t to give information to the village until decisions had been finalised. After the
management consultant finafly met with the commuinity, for example, we promised the
community that we would keep them informed about the process, However we were then told
that we were not allowed to show the community any praliminary outlines of the tariff unti! *t
had been finalised by Magalies Water,

This lack of transparency was also apparent in the actions of Magalies Water. Information
about water quality was rarely provided to the village. The committee members knew that the
water from the boreholes was not safis (“infected with the nitrates™) but they did not know that
only one was in fact contaniinated, or which one it was, Similatly, Magalies Water tested the
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water from the standpipes every week towards the cnd of the project but this information was
never, to my kaowledge, passed on to the Water Committee or the PSC,

§ Conclusion

The study team kept tight controf over the project, aliowing the committees little freedorm to
run the project according to their own understanding of the situation, Participation of local
people was restricted in order o maintain conirol of the project in the hands of the study-team
and to keep the project focussed upon the developers” understandings and objectives. The
villagers were effectively marginalised from the decision-making process ina number of
ways. The team retained control over the project by giving little real power to local structures
and making most of the important decisions itself. It Umited input from the village by
restricting access to infoimation and constraining the flow of communication, Its use of .
formal decision-making mechanisms had the effect of excluding committee members. In

_ maintaining its understanding of the project ad the doptinant one and jgnoring alternative
views, the team retained controd over the framework ana direction of the profest, limiting the -
extent to which the committees could really influence the project.

- However the arguments which I have presented here move beyond the grand strategies of .
domination described in Chapter 2, What [ found interesting about thig project wes not how it
fitted into a world-wide strategy for miaintaining the global balance of power, but how local
agendas, including those of the study team, were incorpurated into the project and dictated its
course, Af the level of 8 micro-study such as this one, local strategies of sclf-interast often -
seem to predominate over the dynamics of global power refations,

The story of Ga-Rasai is not simp!y ¢ of domination by developers and resistance by the
objects of development. 1f this wes the case the villagers might have used the few tools left at
their disposal, most notrldly = strategry of absenteeism, in order to exert more control over
the project, The villaguts did not seetn inierested in controtling the project, They were
interested in o working water system but hoped that they could rely on the study team to
provide that, On the whole they were less concerned with the politics of development thaﬁ
with the prospect that the project might improve their own lives somowhat, ideally with little
input from themselves, The following chapter will investigate some of the other reasons for
the villagers® participation in the project, reasons that were largely opague to the study ream,
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Chapter 6: Time, literacy, meetings and minutes

ithough each of the parties attached a preat deal of importance to meetings, they all
perceivad' the significance of meetings differently. I found it curious that sone of the parties
ever specifically ackn~wiedged these differences in understﬁnding',' to my knowledge at least,
because they were central fo my interpretation of how participation in the project worked in
practice. ' ' ' '

This chapter investigates the meaning of meetings for the study team, local government ard
the people of Ga-Rasai. 1t examines why cach party participated in meetings and what they
expected to gain from them, It pays particular attention to the impodanbe of meetings for the
local people, seeking to understand why people continued to participate in meetings even
though l_.l'ley were a_lloived little real influence over the course of the project itself.

1 The study team’s understanding of meetings

In accordance with what I'tenimed in Chapter § an *international common erganisational
culture’, the study team tended to view meetings as a preluds to action, Meetings existed to
enable information to be shared and decisions to be taken, Thereafter the real work was 1o act
on the information and dec: +iotis obtained in the meetings, When a course of action was
decided upon it was expected that it would be foilowed, Ifit was not, then the meeting was
considered wassed and recriminations would result,

This is not to deny that the study team engaged in meetings on a political level, As Iargued

“in Chapter 5 this was indeed the case, However the study team’s approach remained
outcome-ariented. Meetings were primarily related to action, and power was usually used to
ensurs that the action taken was in line with the team’s understanding of the process.
Although meetings were important sites for the use of power it did not secm that providing
space for the exercise of power was their primary function.

2 Local govemment's understanding of meetings

The moetings that I héld with local govermment had a somewhat different character to those
that only involved the study team, Local povernment officials tended to share with the psople
of Ga-Rasai the view that moetings are in fact ends in themselves, 'The prevailing attitude
seemed to be that meetings were themiselves solutions to problems, rather than a step towards
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action. Simply having afl of the parties sitting around a table seemed to be seen as an
appropriate solutior to 1 .-+ problems,

One of the mestinigs that I held with the Easter District Council was intended to discuss a
number of concerns regarding roles and respousibilities, and operation and maintenance

. issues, After some discussion the representative o the Eastern District Council, Douglas
Maimane, announced that “these probiemss will he solved by an agreement between the EDC
and Magalies”. A meeting was tentatively arranged and the matters were considered

resolved.

This was in sharp contrast to the study team's approach which tended to result in concrete
action plans, I believe that Maimane’s approach was greatly influenced by the value placed
on consensus-building in Tswana thinking.

Problems with consensus-based decision-making were not limited to the people of Ga-Rasai.
It was very clear that there were major political divisions witliin the EDC, which often
seemed to prevent it from taking any actions whatsoever, Ialso found it interesting that
Mpho Moitsiwa, who worked closely with me in my dealings with the council and was
himself a Tswana, ascribed more importance to these divisions than I did. When we needed
the council to send a financial person to Ga-Rasai to advise the comumitiees on financial
training and procedures, I was happy to blunder along, ignoring its internal divisions. Mpho,
however, did not want to ask far anyone to be sent to Ga-Rasai until the conflicts within the
council had been resolved, Needless to say, by the end of the project the conflicts had net
ended and I have no reason to think that they will do so at any time in the near future, It
seemed that Mpho was combining the approach of the Ga-Rasai committees and the EDRC
with that of the study team. He was primarily conicerned with outcores but still felt that they
could nat be achieved in the absence of consent,

3 | Locai understanding of meetings

The committee members participated enthusiastically in project meetings, Isuspect, however,
that although they were concerned with the supply of water to the villﬁge, they did not see this
as the main purpose of the meetings. The meetings had social and political significance for
thé local people that was not taken into account in the study team’s understanding of the

project.
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3.1  Consensus buikling
3.1.1  The power of unity

"The people of Ga-Rasai also tended to view mectings as ends in themselves, Again a farge
part of this can be attributed to the Tswana emphasis on solidarity and consensus-building,
The same processes that Kuper identified among the Kgalagari (discussed in Chapier 4) were
clearly evident in Ga-Rasal. Decisions ha to be agresd to by all parties and even then they
werte not necessarily binding, Prablems were seen to be resolvable only through cohsensus,

Tt seems that unity and community solidarity had 4 magice ~ ligious quality in Ga-Rasai. The
need for consensus was placed ahead of the need to impl. it the water system not because
unity was necessarily seen as more important than water but ratber because it was assumed
that if the community was united, all other problems, inciuding the shortage ofc'lean 1»'imter,
‘would be quickly resolved or would take care of themselves. This reflects the Cuma:oﬁ’é’
finding (Comaroff & Comaroff 1992:243) that even problems which are apparently free from
human inleence, such as droughts, were thought to arise from divisions within the village,

The unaerlyi'ug assumption that problems stem directly from lack of consensus, that they are
indicative of divisions within society, came through strongly in my interviews with members
of the committees. R D Tlale told me that the study team’s greatest contribution to the project
was that “when there was conflict they built us again ..., Now we are brothers and sisters™,
This was an assertion that I took with a pinch of salt, Later in the interview he told me thata
meeting should be called to tel] the community that the water system was their property and
they should look after it. *“Thers can never be a problem if ever this thing can be discussed to
the community.”

Similarly the Secretary of the Water Committes, Cecelin Mohaule, told me that in order to
solve the problems with the water system “we must collect all the Water Committee, .. if we
are one [i.e. individuals] we cannat solve our problems, we must be together™,

The primary function of a meeting, then, is to achieve consensus and to maintain solidarity.

" The outcomes of a meeting are less important than the meeting itself, The implication is that
if everyone was in agreement there would be no problems. This akes for an inferesting
cothparison with Western understandings of meetings, according to which conflict is often
thought to have bencficial effects in stimulating creativity, In Ga-Rasai, ot least, conflict
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seems to be seen as anything but positive. Strategic absence plays an important role in
allowing people to avoid sonflict while still registering opposition.

Taking decisions as a group, and particulaﬂy if this group ehcumpassas all of the citizens,
also means that it is more difficult to allocate blame, 1t was partly for this reason, I suspect,
that people often tried to avoid involvement in task tearms — not because they wanted to
express their dissatisfaction through strategic absence, but because they did not want fo be
scen to be the ones responsible for taking decisions or making suggestions that might end in
disaster. Bven if it did not end in disaster, acting unilaterally may identify an individual asa

scapegoat,
3.1.2 Problems with a consensus-based approach

The problems that Kuper identifies with a decision-making process based on consensus were
even clearer in Ga-Rasai than in Kuper’s experience with the Kgalagari, Until consensus is
reached no progress can be made, In addition, decisions only remain as long as there is
consensus. When cracks appear in consensus the issue must be revisited, The importance of
strategic absence, which was discussed in Chapter 4, is that it alfows people subtly to
undermine consensus, and to reserve their right to revisit an issue at a later date, This makes
it very difficult to reach lasting decisions, especially on controversial issues.

Tropman identifies a tension between decision-making and solidarity, “Paradoxically, many
decision groups actually seek to avoid decisions..., there is a fundamental tension between
mainptaining group cohesion on the one hand and taking action on the other. Decision making
tears at the cobéesion of the group, Becausc groups sense this, they seek to avoid decision”
(1996:25). Tropman i writing for the benefit of Western managers, who ars often likely to
emphasise decision-making at the expense of unity, In Ga-Rasai, where proup cohesion is far
more important than decision-making, the tendency to avoid decisions was extremely strong.

The issue of water, itself an important resource, was tied up with those of money and
employment, As a result it was highly contentious. Furthermore, deep poiitical divisions
virtually hamstrung any atiempts to reach desisions in meetings, Committee members
prefesred not to make decisions on their own initiative and even fairly minor issues were '
taken to community meetings for discussion, However many members of the community
strategically avoided these meetings in order to demonstrate their opposition to the
Commuynity Authority. In one community meeting that I attended there were fewer than 30
people present, Several hundred people were entitied to attend. The purpose of this meeting
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was to inform people about the tariff structure and the operation of the system {ostensibly the
purpose was discussion, but in reality the study team bad made most of the important
decisions). Needless to say when the system was finally iraplemented many people
complained that they had not been informed about these issues.

Curtis {1983:110) suggests a useful approach to the problem «. .1:tional disputes over
valuable resources, Instead of fighting the system or trying o replace it, projects should be
-desigoed with the local cultural context in mind in order to make decision-making easier.
Thus he recommends, for examp'le, that in Sotho-Tswa_na areas unitary resources, such as a
reficulated water systém, should he avoided in favour of multiple resources, such as
individual boreholes, as they are less likely to create “winner takes afl’ situations which will
lead to factional disputes. This would not have been a vatid solution in Ga-Rasai but it does
indicate how a sensitivity to the dynamics of local structures and processes can inform
planning which will be bettsr matched with local realities,

As problems tended to be papered over rather than being fully resolved, the same issues
would crop up again and again in committee meetings. The issue of pumping times and
payment for the pump operatdr, for exaniple, was raised in one form or another at
approximately hailf of the meetings that I attended. Similarly the question of the relative
positions of the PSC and the Water Committee was *resolved” a number of times, only to
reappear ¢very time a letter arrived addressed to one or other of them, In this context it was
very difficult to get anything done,

As meetings were seen as ends in themselves I found that even whén decisions were reachied
it was very difficult to get anyons to act upon them. We would discuss the management plan,
for example, at length, electing people to write it and deciding upon terms of reference. The
meeting wouid end and everyone would leave with a sense of a job well done, By the next
mesting the following week no-one would have completed the tasks agreed upon. When
people value the reversible nature of decisions, it is not surprising that they avoid actuaily
putting them into practice. '

Thus it seemed that local processes were inadequate to deal with the projeet’s requirements
for rapid deoision-making and the efficient completion of tasks. In part this can be seenasa
flaw in tlie project’s design. It is also, however, an indication that such processes are not well
suited to the glabal enviranment that is making increasing demands upon the peeple of Ga-
Rasai. The task team may well have been justified in viewing decision-making skills es an
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area where capacity should be increased, although it failed to realise how this task was limited
by the central role of consensus and unity in the Tswana worldview.

3.2 Power and entertalnment

The importance of consensus casts light on decision-making and explains the social rols of
meetings, but it does not explain why m-etings were so well attended. I believe that this can
largely be attributed to reasons of self-interest,

3.21 Meetings and viilage politics

On of the main reasons that people attended aud participated in these mestings was that they
were arenas for the demonstration and contest of power. As cultural codes to be mampulateu
by the skitled and the powerful, they provided members of the commuynity with the
opportunity to flex their political museles through tactics such as oratory, display of skills and
experience, demonstration of factional support and, of course, absenteeism,

The streggles between kinship factions, such ay the Madalanes and the Tlales, were played
out in the weekly mestings as much as they were in community muetings and in everyday life,
An acrimonious dispute occurred over R D Tlale’s allovation of incidental paid labour offered
by the contractor, ‘The Madalane faction accused Tlals of favouring his own kin and allies,
and the dispute nearly ended in blows,

Individual power struggles were also fought in these waekly meetings, The most important of
these was the conflict between Oriah Manamela and Peier Tlale, Manamela tried to maintain
as much control as possible over the watér system, acting as both Chairperson of the Water
Committes and filtration plant operator, and trying to fill other positions with his allies where
possible, Peter Tlalg resented Manamela’s attempts at control and made a number of
speeches eimphasising that the Water Committec reported to the Community Authority.
Eventually he withdrew his support from the Water Committee and demonstrated this by
absenting himself from further meetings.

These power struggles wers entangled with relations and contests of power which spread
throughout village life. The Water Committee’s relationship with the community was
coloured by its association with the Community Authority, which had little support because
of its alleged misapproptiation of the proceeds from hunting, In tum, the Water Committes’s
relationship with the Community Authority was strained by the relationship between
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Manamela and Tlale, S¢ when the PSC was established Peter Tlale selected R D Thale, who
was a close relative, to chair it This was an attempt to isolate Manamela, Manamela also
had an uneasy relationship with the community, He was a marginal figure, an outsider who

" had married into the community and had little popular support, but was tolerated because of
his technical and administrative skills,

¥t was impossible to separate water management from factional and personal allegiances and
disputes within the village, This was clearly demonstrated when John Madalane, who had
psychdogical problems and was not well-liked in the village, took over responsibility for
pumping water from the river. At around the same time the water began to smell bad.

Magalies Water smd that this resulted from the positioning of the intake pipe saymg that it

was too close to the bank of the river where there was 2 great deal of algas. Many of the
villagers, however, alleged that Madalane had poisoned the water, which may well have been '
a veiled suggestion that he was involved in witchoraft, |

Madalane and Manamela were both marginal figures, although in different ways, and both
were continnally in danger of being cast as scapepoats whenever things went wrong. Both
were blamed on a number of occastons for problems with the waier supply and, perhaps more
importantly, for divisions within and between the committees which prevented them from
reaching consensus. John Madalane's sister-if-law Christinia, an outspoken woman with an
engaging manner, a farcefis! personality and a fiery temper, told me that “we never fight when
that man [Madalane] is not around.” Certainly it was true that Madalane had a disruptive .
effect on the meetings, but it would hardly be accurate to attribute all of the disputes which
ocourred in meetings to his influence, Similarly the frequent breakdown of the water gystem
and the lack of popular support for the Water Committes were often blamed on Manamela,
aithuugh on the whole he had little influence over these problams.

Project meetings, then, were conducted within a local political framework which is
fundamental to life in Ga-Rasaf, Kuper's “Case of the Pumpers” (Appendix 2} illustrates that
political divisions can be so importa: 1 d can paralyse decision-making to such an extent,
that even a social asset as ntportan & u systet for the supply of clean water may be allowed
to collapse while groups and urtividuals pursue their political interests, This could well oceur
in Ga-Rasai, Towards the end pf my invelvement in Ga-Rasai. Peter Tlale threatened to elect
a new Water Committee. It was clear that he considered the skills that the committes
members had acquired through experience and through capacity-building exercises tn be less -
important than his political interssts. '
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~ Unfortunately the limitations of my research meant I was not able to investigate local politics
as closely as I would bave liked, but it was clear that it was impossible to understand _thé
dynarmiics of water management without an appreciation of these struggles for power, The
scientific mahngement'approach of the study team did not facilitate an understanding of these
local contests.

3.22 Interpreting the politics of meetings

An ezchange betweer: Oriabh Manamela and Peter Tlale illustrates how local meaning
underlies minor events within the coptext of projest meetings.

Not long after I joined the project, before Tlale began to abseat himself from project
meetings, Manamela nominated Tlalc as 2 member of a task team for the development of a
management plan, saying that Tlale was a “good somebody”. ‘Tlale excused himself from this
nomination, saying that he was too busy, This exchange scemed fairly simple, and I thought
tittle of it at the time. Later, however, T realised that it cannot be understood without an
appreciation of the inportance of cnnsensus in Ga-Rasai.

* In nominating Tlale, Manamela was trying to force him to demonstrate commitment to the
JICA projeﬁt, and, therefore, to the activities of the Water Committee, He was placing Tlale
in a position where he had to declare his allegiance, effectively asking, “Am You it oF are you
out?”. In declaring that Tlale was a “gocd somebody” he was softening this challenge and
also, perhaps, offering Tlale an olive branch.

{Tale, however, had no intention of participating in a task team, By doing this he would
implicitly support the project and sanction Manamela's Water Comm.tee. Such a public
involvement would make it difficult for him to distance himsslf from the Water Committee
and its running of the project later on. In rejecting involvement in the task team he was
effectively withholding his support and reserving his right to criticise Manameta and the
Water Committes. It was shortly after this that he stopped attending the weekly meetings
altogether,

An outsider would not fully appreciate this exchange. Developers would assume, as [ did at
 the time, that it indicated a lack of commitment to the project, and would become frustrated
with the villagers. In fact it had little to do with the project itself, but was part of a continuing
political contest, Without enderstanding the dynamics of local politics one cannot hope to
understand Tswana conceptions of participation in development.
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3.23 Entertainment

In addition to their political ramifications, or perhaps because of them, weekly meetings
provided a great deal of entertainment for both political actors and observers. 1 beligve that in

the end this was one of the major reasons that people attended the weekly mestings. Some

peoplo zaid searcely a word in the meetings but were present every week. Tlisy were there

less to participate in or even observe the implementation of a water system than to observe the

meetings themselves. This was a source of entertainment as well as a way of keeping an eye '

on tl;eir own personal and factional interests,

* Most of the committee members were nnemployed or retired, few of them were involved in
agriculture, and so they liad lii:tl_e to do for most of the week. Once a week they c-ou.ld observe
or participate in local politics, talk and argue for an hour or two, meet with ontsiders and .
study their peculiar preocoupations, and perhaps even have the opportunity to make a bit of
money on the side, The study team was mistaken if it thought that water management and
effective decision making were the primary pusposes of these meetings. .

33 Debates and namatives

Another of the ways in which the decision-making process in Ga-Rosai differed from
‘Western approach of scientific managemeny was in the apparent disinclination of the people
involved in it to compartimentalise issues into easiljr manageable units, This tmeant thata
single decision would branch cut into a lengthy debate, Often the discussion would diverge
from the original issue to the extent that it woutd be lost sight of altogether, Because
everything was seen to be interconnected with everything else it was very difficult to resolve
anything effectively, ' '

Of course this is not peculiar to Ga-Rasai, Tropman, writing to dssist managers working
within the Western scientific framework, cites Colien and March who wam that decisions
tend to become “Christmas trees” - “one decision can become a place to hang all other
decisions, amendments, and emendations. Rather than pastializing the problem, decisions
become overfoaded™ (1996:6). According to seientific management principles, which are
concerned mainfy with outcomes, this is not conducive to what Tropraan terms “quality
decisions”, This is more pronounced in Ga-Rasai where the emphasis is not on ‘quality
decisions’ to produce outcomes but on ‘quality interaction’ to develap solidarity.
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Similarly answers to queslions tended to develop into narratives, bringing in historical events
and relationships, This commonly happened whenever I asked the question “has there been
water in the pipes this wesk{”

Typically Manamela, who was the filtration plant operator as well as the Chairperson of the
Water Committee would answer, “Oh yes.” “All week?” “Well there was no water on
Monday because Robert [the pamp operator] was away. He startec pumping againon
Tuesday,” Then a [ong discussion would commence about what shonld happen when the
pump aperator had to leave the village.

After some v ¢ [ would masape to get the discussion back to my original question. Then
someone would say, “But there was ho water in the pipes on Tuesday afternoon”, Somcone
olze would reply, “There way a lot of leaking by the standpipe near the gravé'yard and Samuel
[the plumiber] was not around to fix it. He was meant to fix it yesterday but we have not seen
him.” “So thete was no water yusterday either?”” Manamela would hotly deny this and the
point would be argued with others who claimed to have tried the taps to no avail, Then
Robert would say “We pumped a bit and there was some water in the pipes but the leak was
very bad 50...." And a further discussion would commence rarging from Samuel’s
responsibilities to those of the pump and filtration plant operators, and end up in an argument
about whether anyone should be paid for days when no pumping took place. Often I would
give up trying to work out when in fact water was available from the system,

3.4  Minutes

The introduction of minutes was seen by committes members as an importaut part of the new
meeting procedures introdused by JICA, An analysis of a set of minutes can be found in
Appendix 1.

Kuper addresses the question of records of lekgota meetings among the Kgalagari. “[T]here
are no tecords of most of the decisions taken by the Iskgota. The District Commissioners
insist that the court-scribe records the main details of court-cases, and when levies are made
collections are often recorded, but the decisions of the lekgota on matters of policy are not
written up. Many citizens have commented to me on the need for such records, but their
absence allows greater freedom in the making and breaking of political alliances, as well as
peemitting individwats to plead ignorance of decisions they disapprove of, advantages of
which they are aware.” (1971:86-87)
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The recording of events limits flexibility regarding past decisions, iaaking it more difficult to
return to the same issues over and over again. By recording decisions, writing effectively
freezes them in time. This threatens the policy that decisions remain in force only as long as
everyone still agrees, '

In Ga-Rasai the minutes were the focus of a great deal of attenticn at the beginning of each

. meeting, but it was not entirely clear whether this was becaus. past events were recorded in 8
fairly inflexible form or because they formed an important and tangible part of the formal
structurs of meetings.

In theory minutes should have added a more linear lement {o the meetings and to a certain
extent this was true, Qccasionally somebody would refer to previous minutes when revisiting
an old argument, such as the retationship between the Water Committes and the PSC. Oriak
Manamela was one of the fow who did this on a number of occasions, as he was aware of the
strategie value of the minutes, As aresult of bis axperience working for a large
pharmaceytical company before his retirement he was more accustomed to the use of minutes
ag 4 tool in meetings than were the other members of the committees,

Manamela was also very circumapect about being quoted in the minutes, realising that
minutes also make it easier to identify who said what and to allocate bleme. As a relative
outsider to the village, and therefore according to Kupet a prime candidate to be a scapegoat
(1971:97), he was particularly aware of this. On one occasion a JICA roadshow, comprising
several important JICA employees visiting from Japan, arrived to view the progress in Ga-
Rasai, A meeting was held in the community hall to discuss the project. After extensive
introductions Manamela was asked to speak about cost recovery, Manamela, whe
unfortuﬁatély had just had an argument with O,B, Mpachoe from Magalies Waier and had
probably had several drinks alrcady" that moring, jumped to his feet and began, “No, I do not
want to say anything because then it will be in the minutes with my name — Manamela,
Manamela. Manamela ..., People will say Manamela is complaining about cost recovery ...
and my name is flying all around the country in the minutes ....”

After a minnte or so it this vein he sat down to an uneainfortable silence and the baffled
stares of the Japanese,

On the whole, however, the .ninutes were only rarely refsrred to wlien issues re-cmierged.
Reading through the minutes of meetings o0 can find the same issucs emerging over and
over again — for example the relationship between the Water Committee and the PSC, the
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payment of the pump operators, and working hours. An element of linear progress may have
been introduced but the nature of events remained largely circular, Tn time this may change,
In an interview the Secretary of the Water Committee did tell me that the deviee of minute§
was useful for remembering “something we have forgotten”, '

Ultimately, when meetings are not seen to be about progress but about rcbetitinn, about
following a form and expressing continuity, they can not easily be used to facilitate linear
change. Currently minutes seem to be more to do with form, with reiteration of the meeting
structure, than with content. Each meeting, and ¢ach set of minutes which is produced and

- read, is not a new event but a re-expression of the saine event. In this sense Ga-Rasai bebaves
as what Levi-Strauss teams a “eold” society (1962:233), “Cold” societies attempt to “annu]
the possibla effects of historical factors an their equilibrium and continuity in a quasi-
automatic fashion” rather than accepting it as “the moving power of their development”
(1962:234). The way in which this is dose “consists nht in denying the historical process but
in admitting it as a form without content. There is indeed a before and an after but their sole
significance lies in reflecting cach other.” (1962;235) Thisisa rather extreme view of the
processes at work even when Schapera, and later Kuper, carried out their fieldwork afnong the
Tswanz, However it does shed light upon the distinetly circulat natre of events apparent in
these ethnographies and in my study of Ga-Rasai,

Interestingly, Levi-Strauss sees the maintenance of archives of one sort or another as an
impottant feature of a “hot" society, that is, a saciety which acknowiedges the historical,
unilinear nature of change, “The virtue of archives is to put ug in contact with pure
historicity” (1962:242). In Ga-Rasai this is not quite the case, as even the minutes themselves
tend to be more important as form than as function. As Manamela and others demonstrats,
this is not always true and may be changing, The introduction of devices such as minutes
may agsist this change but if they are used as the developers intended it is more likely that this
will be as the result of wider changes than that such change occurs through their use.

This shift from a “cold™, static view of life to a “hot”, dynamic view which takes change into
account can be seen ag a local adaptation to the inoreasingly pervasive global context,
Whereas the local is “cold”, concerned with unity and consensus, the global is “hot”.
concerned with action and change. Written records are patt of the globalisation of Ga-Rasai
not only because they are artifacts of an international eulture of mectings but, more
importantly, because they are linked to linear conceptions of time,
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A way of thinking based on orality differs in 2 number of other ways from one based on
literacy. This is not the place for a complete discussion of this issue, but it is possible that the
taking of minutes could stimulate a degree of reflection and analysis that was fornierly not
common in the Tswana approach to meetinpgs. Writing tends to distil thought and can
sricourage the extraction of conclusions from meandering discussions. In a small way, the
adoption of minutes can even encourage meetings to become move action-oriented. Again,
this is not to say that the use of minutes in meetings will itself make radical changes to
Tswana thinking, but it may help to determine the shape of some local adaptétions to glabal

pressures,
4 Conclusion’

The study team tended to view the processes which it tried to implement in Ga-Rasai as fairly
straightforward. As it turned out, however, the same processes had very different
implications for the different parties, implications which had real impast upon the way the
project was understood and inferpreted, and ultimately upon how it developed in practice,

The interests of local people in the project had comparatively little to do with water
management or even with control over the project itself. Local actors wers concerned with
expressing the central social values of unity and solidarity, maximising their personal political
and economic gain from the project; and managing the tension between the two.

An analysis of the meetings highlights these conflicting local agendas and demonstrates how
they result in a local understanding of patticipatory processes that is in fact quite different
from that of the study team, As a result the way inn which local participants engaged in
meetings was also different. They tended to avnid making decisions or taking action in the
inferesty of community solidarity. Meetings tended to be loosely structured, infocussed and
repetitive. Within this framework the meetings were used ag arenas for the exercise and
contest of power, complete with gladiators, audience, and the occasional martyr to be thrown
to the lions.

Thig analysis also uncovers some of the fundamental changes that are taking place in Ga-
Rasai, and indeed in much of Souty Africa The forces of globalisation are putting pressure
on the vllagers to develop mote efficient decision-.muking niechanisms whick will respond

" more rapidly to change At tho same tine they are undermining the viability of consensus and
solidarity as organising principles. As a result, consensus-based decision-making is becoming
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even less effective as a decision-making mechanism, but also failing to fulfil its core function
of fostering social cohesion, ' '

There is & tension, therefore, between managing developmént according to focal processes to
respond to incal interests and objectives, as Fseobar sugpests (Chapter 2), and using outside
gkille and knowledge to help local people to deal more compstently with an external
ehvironment for which their existing tools may be inadequate. Escobar’s arguments and my
analysis of the use of power within this project (Chapter 5} indicate the dangets of taking a
broader, externally orientated view of development at the expense of local nieaning.
However development practitioncrs cannot ignore the pressures placed on localitics such as
Ga-Rasai by global forces which are largely beyond their control. Balancing the demand for
Tocal suitability against tie demand for global relevance is pesriipsz the givatest theoretical

~ problem in the study of devolopment, A theoretical approach which is based on the
interaction between the global and the local can account for this tension but it does not present
any simple solutions.
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Chapter 7: Conclusion
1 Power and participation in the project

Regardless of the ianguage of participation that was spouted by all of the parties involved in
the project in Ga-Rasai, there wers resf limits upon the degree to which local people were
actually 3ble to plan, implement and drive the project.

Power relations within the project' were an important constraining factor, The study team
controlled the finances and the design of the programme, The language that was used was
vory technical and effectively excluded focal people from contributing. Tn reality the
committee members who wore respensible for managmg the initiative at the local level were
only allowed to make decisions on fairly minor issues. I found many of Escobat’s criticisms
of development very useful to my understanding of the dynamics of control over the project,
particularly those regarding the exclusive effects of development discourse which is based
upon geientific knowledge and a sirategy of *modernisation’, However at the locat level T am
less concemed with his criticisms of de"elopfnent as a mechanism for maintaining the
hegemony of the First World than with the local ef‘fects of the dcvelopcrs lack of regard for
the villagers’ perceptions of the processes and structures of develupment

The study team maintained control, int large part, because its understanding of the project
differed from local understandings. Whether or not the team was explicitly aware of this, it
realised that local bodies could not be relied upon to fulfil its objectives, and so limited their
control over the procegs,

In addition, howsver, the ability of the local people to engage in the project was limited
simply because they did not have the necessary skills and knowledge. It could well be argued
that the project was designed in such 4 way that the davelopers® skills and knowiedge were
essential but the local people could make litte contribution. The developers u ed the shortage
of capacity in the wllagc to justify the exclusion of committee members from important
decisions, Of course the donors and developers never - considered how Jocal knowledge and
skills could be useful to the project, The programme was a self-fulfilling prophecy,

Although this is a valid line of argument it is not 2 complete picture of the dynamics of Ga-
Rasai. The project was also designed in this way as a result of pressures from the wider
environment in which Ga-Rasai is situated, These factors include the need to fit into a
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national system of water management, competition for resourges, national and internationsl
timeframes for development, and so on. These were factors over which the developers had
little control. Within this context there were indeed gaps in the knowledge and skills of local
people which hindered their ability to zontribute to the project,

2 The interaction of the global and the focal

The team’s understanding of how development should operate can be located within a
national context, a context in which Ga-Rasai is inextricably embedded. It is not enough to
say that the people of (a-Rasai must Sind their own way of doing things, becauss their
existing knowledge base may not be appropriate to what is bappening in the broader context,
Local efforts may well collapse under pressures which are not conirollable from within Ga-
Rasai.

On the other hand, efforts which do not take local understandings into account are even more
likély to fail. Locat actors will be unwilling or unabie to give them the support that they need,
More importantly, imported approaches may not be compatible with those existing in the
local setting. This occurred in Ga-Rasai when processes which were introduced by
develapers to prombte change conflicted with internal processes which acted to prevent it.

The role of developers, and particularly anthropologists in development, is to find a way to
accommodate diverse approaches and understandings, This is a difficu!t task, and if the study
team did not succeed in addressing it, this was not because it did not try but rather because it
underestimated the complexity of the problem,

The value of a view of development that is framed in the relationship between the plobal and
the local is that it avoids the pitfalls of both the modernist, technically-based approaches of
the developers, which gloss ovér the political implications of development, and the more
sophisticated post-structuralist arguments favoured by Escobar and others, which tend to
reduce development to relationships of power, It is important fo account for the role of
power, but it is equally important to understand the need for localities such as Ga-Rasai to
respond to glabal pressures for change, and the role that outsiders can play in facilitating this
change,

It is almost certain that the people of Ga-Rasai will survive in their changing environment,
and even adapt to it. However it is the role of the developers to make this process of
adaptation as comfortable and beneficial as possible for the villagers and for ather parties with
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a stake in the development of this small corner of the Third World, The fact that such
stakeholders might come from as far away as Japan is an indication of the global nature of the
social context within which Ga-Rasai is situated.

3 A breader understanding of pasticipation

A number of factors, then, limit the extent of the participation of villagers in the running of
the project. However a view of patticipation which begins and ends with engagement in and
control over project activities is a very narrow one. Although it is used by the detractors of

. development as much as by its proponents, it is a view which takes as its starting point
developers’ conceptions of what participation is about.

Contrary to what one might expect from reading much anthropology of development writing,
the local people were not really interested in controiling the project, or even participating in it
to any great extont. ‘The study team did employ strategies which were aimed at maintaining

its control, but this does riot justify an interpretation which is based simply on domination and
resistance. 'Ihe.villagers’ agendas were completely different from those of the developers,

they were not really interested in resisting the developers’ control. Indeed, the developers fett
that it was necessary to encourage the villagers to take an interest in the project.

A greater awarensss of cultural factors such as the importanee of consensus in lacal
understandings of pﬁrticipation would have given developers a much better idea of the logic
that underpinned local decision-making processes. This would have made it easier for them
to understand what was achievable within the limitations of the project, and how the energies
and resources of the villagers could best be harnessed for the creation of a sustainable water
project. .

For their part, the villagers were very happy that outside ‘experts’ were willing to spend time
and money trying to improve the water supply in Ga-Rasai. They assumed, with some
Jjustification, that these ‘experts” would be better able to take care of most aspects of the
project. To a certain extent the villagers may have had the wool pulled over their eyes but
they certainly never presuined that the study team was infallibly competent. On the whole
they felt that the study team could run the project better than they could and they were happy
to leave most of the project to the team as long as they could contribute to decisions which
affected them directly, such as where pipes were to be faid, who would be responsible for
administration, and how much the administrator wonld be paid.
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The local view of participation had comparatively litile to do with the proj.ect itself. Instead
participation was understood within the framework of local politics. This involved the pursuit
of social and individual objectives that the developers did not consider to be related to the
project, if they were aware of them at all, Within this framework local people participated a
great deal and emphasised the importance of participation, Participation in meetings
represented tﬁe enactment of soci.al fdeals of unity and solidarity through the pursuit of
consensus. At an individual level it allowed the powerful to contest and demonstrate their
power for their own political advantage and for the entertainment of others,

The people of Ga-Rasai, then, did not see the project in terms of Escobar’s binary power
relation between the developers and the developed. It was certainly not a struggle between
the two to impose or retain models of participation, The study team may have tried to impose
a certain model, but this was never really perceived as a threat because it addressed issues
which were quite different from those which interested the villagers. From the point of view
of the people of Ga-Rasai it was usually more accurate to see the developers as providing a
backdrop for local political action. The project meetings created a stage which the local
people were delighted to uss for the acting out of local dramas. So the study team and the
villagers' were in fact talking past each other, each pursuing their own agendas while unaware
of or ighoring the other’s, This might be termed a “working misunderstanding” (Sahlins
1985:61) in that each understood the processes of the project differently but managed to uge
them to fulfil their diverse objectives.

The gap between the two parties” intetpretation of the significance of the project that allowed
each to pursue its objectives unhindered by the other. Local people managed to hold meetings
_ to facilitate loeal politicking, while the devalopers managed to decide the course of the project
‘without local interference. Only the anthropologist might be concerned that local actors
should have put away their local political interests in order to contest the developers” control
over the project. .

The following table selectively compares the study team’s understanding of and objectives for
“the process to those of the villagers:

Edward Burke ' ' February 1698
Univeralty of the Wiiwatersrand
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' Ob_;ect:ves fnr theproject '

PI.U[.)[L‘ r>f (."

Fulfil contract, impress pafmers and funders,
improve water supply

Build consensus, gain local political advantage,
entertainment, improve water supply

Decision-making processes

Aim to r roduce decisions

Aim to produce co.s. . us

Series o. disciete decision-making processes

Continuous process of censensus-building

Deélsions resuit in action

Consensus results in solidarity

Decisions are psrmanent

Decisions are flexible

Power and participation

Power used to control project

Pawer used for local political advantagc

Villagers engage in project activiies

Villagers engage in politics

Participé\tiﬁn for ownership and regponsibility

Strategic absence to avoid responsibility

Silence means consent (exchision)

Silence means dissent (strategic absence)

Participation of less powers © .+ s
inequalities

Tess powerful pattioipate for entertaimment

Project-related employment

Payment for work ‘ Porsonal income

Formal elements of meetmgs

Form encourages progress, change | Form engourages standardisation, stasis

These are generalisations for the purpose of comparison, They are not intended to imply that
all study team members or all villagers understood things in the same way, or that they always
acted as they might be expected to. This table is merely a roflection of some general trends,

4  Past, present and future

In many ways the project in Ga-Rasai was successful. At the time of my depariure from the
field the village had a water system which dispensed clean water, The prepayment system
was gradually being adopted. Only about 40 of the 165 households had purchased tokens at
the time of my departure, but the prepayment system was only implamchted in the last wesk
of the project. The people responsible for the administration of payments and for the
operation of machinery liad alf been givén training and had a clearer idea of how to carry out
their responsibilities and respond . . ccasional crises. '

Edward Burke " Febroary 1598

University of the Witwatarsrand
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Perhaps most importantly, the study team succeeded in strengthening links between the
village and Magalics Water, and to a lesser extent betwaen the village and the Eastern District
Council. This provided the Water Committes with somewhere to tura in the event of a crisis.
The extent to which the people of Ga-Rasai can depend on these bodies for help remains in
question, but any access to support was certainly an improvement on the situation prior to the
study team’s involv.  at, when the Water Cnm.mittee had no idea what help was available or
whom to contact whun it was needed,

Where the project failed, howsver, was in building effective decision-making structures in the
village, To some extent the introduction of mechanisms such as the taking of minutes may
have encouraged people to take a more directed approach to decision-making, However the
study team failed to appreciate how the apparently inefficient local processes were rooted in

- deep-seated cultural values of uiity and solidarity, and in the tendency for important issues to
become niired in factional disputes.

This was a serious oversight. At the end of the project the water system was still in a very
precatious position, Few people had bouglht tokens, the administration of the system had not
been properly tested, the prepayment meters were still prone to breakdown, and the Water
Committee had little support from the Community Authority or the rest of the community.
This was the time when firm leadership and effective decision-making would be most crucial
to the success of the systom.

A better appreciation of the intricacies of desision-making in Ga-Rasal might have allowed
the team to develop ways to make decision-making more efficient. Faiung that, it conld at
least have allowed the team to account for local inefficiencies in the design of the project,

Only time will tell whether local structures, with the help of supporting organisations such as
Magalies Water and the Bastern Distrit Couneil, will be able to keep the water sysiem on
track and take it a useful and sustainable asset to the communi . This is possible, if the
community can reach beyond its local political differences to work for its eollective good, but
there is a real danger of the system collapsing under the strain of factional disputes and
personal enmity, There is n precedent for this in Kuper’s ethnography of the Kgalagad
{Appendix 2). As Ga-Rasai moves from a local circular modet of the nature of events to a
global linear model of time based on the inevitability of change, it remains to be seen if forces
from inside and outside the village can prevent Ga-Rasai from re-enacting the disintegrat_ion
of a locally managed water systein that Kuper observed among the Kgalagari in the 1960s.

Edward Buske ) ' . Fabruary 1698
Univarelty of the Witwatersrand
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Ga-Rasal
JICA Project Steering Committee Meeting
Agenda: 7 August 1997

. Welcome and Apologies

. Minutes of Previous Meeting

. Matters Arising

. Task Team Report Back: 'i‘ems of Reference for Operation and Maintenance Plan
. Elect Task Team to Develop Operation and Maintenance Plan

. Update on Contractor;s Activities

. Additional Matters
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JICA Study Team on Magalies Water
Minutes of Meeting held with Ga-Rasai Commaunity
Gi-Rasai, 07 August 1997

Report back from the task team responsible for developing the Terms of
Reference fcr the Operation and Maintenance Plan

Elect a task team responsible for developing the Operation and Maintenance P]an
Report on the progress of the contract wo. « in Ga-Rasai

Matters arising in the meeting

1,

The terms of reference for the Operation and Maintenance Plan were not
completed. It was agreed that a task team would be elected which would work
from dr.ft terms of reference provided by Mr Burke. These terms of reference
could be adjusted as needed,

The task team was elected as follows:
Jacob Monaisa (Water Committee)
Orizh Manamela (Water Committee)
Christina Madalane (PSC)

Zacharia Masinya

It was reported that the diesel pump required a service. This was reported to Mr
Van der Waalt of Magalies Water on 6 .gust 1997 during his visit to Ga-Rasai,

The contractor has started work but has made little progress so far,

A number of questions were noted regard_ing the contractai’s activities:

Will a separate room be built for the computer?

What securify will be put in place for the computer?

When will construction of the room oncur? It was noted that the room must be
completed before the computer arrives,

What will happen when metres are built but the system is not yet operational?

‘Mr Burke agreed to find out the answers to these questions,

It was noted that the contractor must give the communify notice before starting
construction on the office so that people can be selectec  , good time to provide
labour, '

A corgern was noted that RD Tlale did not consult with the PSC before hiring
people to move the cement when it arrived, RD Tlale und 2rtook to contact the
PSC in future before meking decisions,
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. It was noted that RD Tlale must use the list of people looking for work, complied
by the PSC, when employing people. The committee menibers decided to resolve
this issue privately after the meeting with JICA wag over.

. The next meeting was scheduled for Thursday 14 August at 10:00.
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This is a real set of minutes of a commiftes meeting that was held in Ga-Rasai. 1have also
included the agenda for the meeting. The minutes are shorter than most, ag there were faw
issues to be discussed and the meeting ended prematurely in an acrimonious debate. In
addition there is no attendance list, Otherwise they are fairly tynical of the ittites of these
meetings, ' :

General features

As I wrote the minutes myself every week, they demonstrate my approach to meetings and
minutes as well as reflecting general features of the meetings and of the project itself,

My approach:

1 used the minutes mainly as a tool to crystaliiss issues, For this reason points were stated

* vary blandly, In fact these were often the outcomes of lengthy and tortuous debates, which I
tended to leave out of the minutes for clarity and for case of reading, As a result it is not
possible to discern many of the political issues that I have addressed in the body of this paper
simply by reading the miuutes,

I tried not to use names in the minutes wherever possible, as I did not want the minutes to be
used as a means for finding scapegoats, Nor did I want people to aveid participating for fear
of becoming a scapegoat,

Features of the projsct:

One can see that few important decisions were made at these meetings. Most decisions were
taken not about the project itself but around it. “Therefore there was never any discussion of

the budget, or of how the project should take ite course, The discussion centred around local
management issties, within the project framework developed by the study team.

The dissemination of information was an important function of the meetings. Project
information would be given to the committce members by Mpho Moitsiwa, or occasionally
by mysetf. As Mphe was not present for this meeting and I had not spoken to the rest of the
study team in Pretoria, there was fittle information to be given to the committes mombers In
this meeting, We also took the comimittees® questions and concerns back to the study team.
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Features of the mestings and miputes:

The minutes were usually presahted in English. Occasionally Mpho would translate them
into seTswana but this did not seem to prove very useful as many people pre™rred to read in
Enplish, '

Tho form of the meetings was given a great deal of significance, The agerida was considered
important, although it was rarely adhered to beyond the “Matters Arising', In this case the
agenda was followed, more or loss, because there were not many issues that needed to be
discnssed, The minutes were carefully analysed, although more for typographical errors and
errors of form than for errors of content. 1 forgot to keep an attendance list of this mesting,
which was commented on when the minutns were presented at the next meeting.

Detailed analysis
Points 1 and 2:

According to JICA’s schedule for the project, a task team was to be selected to write terms of
~ reference for an Operation and Maintenance Plan. These terms of reference would be
presented fo the committees for approval, and then another task team would be selected to
désigﬁ the plan, ' '

As a strategy this had its merits, as small groups tended to be more focussed than large
groups, However it was still very difficult to get these groups to produce anything. This, I
belicve, was targely because people did not think that these activities were particularly useful,
T found that unless I met with task team members and facilitated the discussion, nothing
would be done,

In this case I had left it to Mphio to facilitate the terms of reference, but he had not been able
to do so. I suspected that this might happen and brought along a model, just in case,

As it tyrned out, I decided that a single Operation ara Miintenance Plan would be of little
vse, and it would be more usefit] to agree on work schedules and set out responsibilities ina
number of brief documents to be pasted on the wall of tie administrator’s office.
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int 3:

The issue of the diesel pump cropped up regularly, as it often broke down. Tt was often very
difficult to obtain support from Magalies Water. The pump was finally serviced only a%ter it
broke down complately two mionths later, '

Points 4 and 5:

The contractor was extremely unreliable, and in my opinion can be blamed for many of the
problems that ocourred in Ga-Rasai. He stasted work late and missed all of his deadlines.
The consequences of this are discussed in Chapter 1.

Among other problems the computer room was not completed before the computer was
delivered. This resulted in serious conceras about its security, After much discussion it was
kept in one of the few electrified honses in the village. However this was unsatisfactory fora
nriraber of reasoris and resulted in several arguments which sndangered the initial provision of
prepaymeat tokens.

Pointy 6. 7 and 8

This was a very bland summary of a sericus argument that broke out regarding R, D, Tlale’s
allneation of employment, R, D, Tlale was accused by John Madalane of not informing him
when cement was delivered and needed to be unloaded, Tlale, apparently, had favoured his
own friends and family, Tlale was also accused of taking an important decision without
seeking the consensus of the other committes members. The meeting scon dissolved into
shouts and threats, The divisions betweet the PSC and the Water Committee were ignored as
t+ Madalaue faction and the Tlale faction drew together in apposition to each other,

At one point everyone ran out of the room to continue the argument outside and a fistfight
nearly broke out, Eventually the committee members decided o discuss the issue aftor the
meeting. As it was clear that my intervention would not br. welcome, and that it would be
difficult to return to myndane matters, the meeting was closed with a prayer and I departed,
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Appendix 2: Kuper’'s ‘Case of the Pumpers’

From Adam Kuper™s *“The Kgalagari Lekgota™ (1971:94-97)
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The Case of the Pumpers

This ... issue provoked factional activi.ty of unusual intensity. The “Case of the Pumpers’ also
arose in Kuli village, where there are three factions, which have existed for the past fifteen to
twenty years. There are two factions within the rulivg Pebana sub-clan, one led by the
headman, the other by one of his younger half-brothers, Mabote, The minority sub-cian, the
Silebe, forms tlie basis of a third faction. There is a tendency towards the polarisation of two
factions on particular political issues, The third faction (Mante’s or the Silebe) sides with
one group or the other, and their choice of sides usually determines the ontcome of the
conflict, though the influential neutral citizens also carry weight in such a situation,

The Pumper’s Case focussed on the government borehele in Kuli, for which the villagers are
-responsible. They should appeint and pay the ‘pumper’ who operates it, but here, as in many
Kgalagari villages, the operation of the borehole has become a source of recurrent political
tension, '

The first pumper was the headman’s son, He was dismissed in the late ‘fifties by the District
Commissioner, as a result of complaints form membets of Mabote’s faction, The incident
occurted dﬁrfng 3 peak of interfactional tension, The lekgota appointed as hig successor & man
named Morimomong, who was a counsellor and a prominent member of Mabote's faction. In
1963 Morimomong left the village. Ho wrote 2 letter to the lekgota saying that his son, _
Sekoma, had succeeded him as pumper and should be paid his wages, The Jekgofa dectined to
consider the sitnation until Morimomong appeared before it in person. In 1964 Morimomong
returned to Kuli, and Sekoma, who had worked unpaid all this time, precipitated a crisis by
going on strike and hiding the crank with which the engine of the borehole was started.

The lekgota met quickly to discuss the erisis. The debate centred around two questions - by
what right Sekoma had been made pumper, and should a new pumper be appointed? The
headman pushed these questions aside and forced a decision on who should now become
numper, He said-
“The Distriet Commissioner wanis us to find ancther man for the en'gine; [This, I
believe, was a piece of purs invention.] Sekoma is Jike Morimomong and deserts his
post, I tell you, Pebana, you must look for a new pumper, I want a new pumper, T
have no news and no case,’

Each of the two Pebana factions put forward a candidate for the post - Merahg, the headman’s
candidate, and Sekoma, Mabote’s candidate, The Silebe were uncommitted and the lekgota



Page 89

waited to see whom they would support. A Silebe counsetlor, a man who was ofien the Silebe
spokesman in the /ekgota, rose and called on the Jekgota-men to express their opinions. They
should not leave the decision to the eounsellors, The headman’s son tried to force the issue by
suggesting a show of hands - a measure frequently suggested at times of apparent deadlock,
but seldom, if ever, resorted to, At length the Silebe counsellor spoke again. He would

. support Mehare's candid'ature, since a pumper should live tear the botehole. This argument
‘was unconvincing, for both candidates lived within a few nuadred yards of the borehols, The
Silebe were being tactful, but they had thrown their lot in with the headman on this issue.

The headman now spoke again, Mabote and his men had acted wrongly by appointing a
pumper unilaterally, Mabote was absent today: he had sent word he was sick, but he said ‘He
is not sick, He is just against me.”, '

Morimomong, one of the protagonists, then spoke:
‘I'want to speak. It is not a strong word, so do not be affaid. 1 ask the Jekgota not to be
angry. These men {tho citizens in the council] are afraid to say yes. When the
headman asks whether we agres, we men in the lekgofa do not reflect that if we say
yes we will affect years of another man’s life. We want the headman te appoint and
we will agree, Do not point to one man and say you are the ons who said yes.’ '

The discussion then moved on to the details of Merahe's salaty, etc, and it appeared that the
consensus had been achieved. A counsellor said, *“Headman, we have chosen Merahe’.
Another man said, *We are all sons of Ramoswane [the headman), we all know one another”,
i an attempt to stifle fisrther discord, But theve were echoes of Morimomong’s speech, One
man said, ‘T am speaking because the men in lekgofa will say thiey were speaking and T just
kept quiet. When tomorrow, something goes wrong with the engine, some mea will say, I did
not choose Merahe”, '

Merahe worked as a pumper for several menths and then he went on strike as Sekoma had
done, and threateited to tell the District Commiss‘ioner; whose visit was imminent that he had
not been paid his wages, The lekgore met and soon recognlsed (as an influential independent
citinen remarked) that Merohe had not been paid because Sekoma’s supporters were not
reconciled to his appointment, and were withholding their contributions to his salary, The
disinissal of Sekomn was debated vnce mare, Despite the fact that Mabote was present and
argued Sekoma’s case himself, it was soon clear that the majority would not accept Sekoma's
claim, Mabote was vigorously criticised,
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The debate was cut short by the arrival of the District Commissioner. After the District
Commissioner had completed his business with the lekgota, the headman asked him to hear
‘the case of the pumper’, But the only issue the headman put to the District Commissioner
was Merahe’s claim to the payment of his wages, The District Commissioner said that of
course Merahe should be paid, and he in-tructed the court-scribe to ses that anyone who failed
- to contribute towards Merahe’s wages be banned from usfng the borehole.

This did not provide a permanent solution, In 1967 this and later resolutions had come to
nothing. Due to the factional dispute, the borehole - after an anarchic period when a number
of men operated it for the benefit of their own families - had become derelict. Even in the
Kalahari, blood is thicker than water.

"The question of the pumper had been a factional issue for years before the dispute I have

 described blew up, and factional activity dominated the lekgota debates. The headman’s
partisanship was particularly important - he forced the Jekgota to make a rapid choice between
the two candidates by invoking the name of the District Commissioner and he later bronght in
the District Commissiotier in persoa to clinch his victory. He was in a position to take these
steps only because he had the support of the Silebe and some neutrals in addition to the
members of his own faction, He might not have risked his final move, despite this support,
but for a threat from Merahe to appeal to the District Commissioner directly. This might have
soflected on the headman’s authority. :

Despite the conflicts and the headman’s authoritarian tactics, there was a clear concern for
public agreement by the citizens in the lekgota. This emerged particularly in the speeches of
Morimomeong and the man who followed him, and indirectly, in the remark of the man who
urgad agreement on the grounds that “We are all sons of the headman, We know one another”.
(This is an argument based on the existence of multipiex relations|) What also emerged was
the general rsluctance to take responsibility for contentious deeisions,

The opposition tactics deserve notice. Aside from their participation in some debates they
infinenced events by abssntesism, If one is absent one cannot be pressurised to conour in a
decision, and one cannot commit oneself to its implementation, Mabote’s absence thus left the
way open for non-co-operation in the imp_[ementation of the decision - i.e. for the non-
payment of Merahe's wapes.

Finally, the role of neutrals and ‘outsiders” should be mentioned. The District Commissioner
was used to provide & sanction for the majority decision; and within the /ekgofa uncommitted
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groups sad individuals brought delicate issues into the open, and significantly influenced the
outcome by their choice of sides. Though detached from the factional confrontation, these
men determined the immediate result,

The Kgalagati accept the value of consensus, and are quite explicit about the importance of
persuading citizens not only to accept by publicly to identify themselves with a decision of
the lekgota. As they frequently say, they are reluctant to force (popukeleja) their fellows. In
any rase, everyone is well aware that in most matters of village policy the District
Commissioner or police will not coerce dissidents, As Bailey has remarked, with simitarly
structured councils in other piaoes in mind, “Everyone knows that if the decision is not the
result of ad agreed compromise, then it cannot be implemented,” (Bailey, 1965: 8), The ‘Case
of the Pumpers® illustrates the fragilitv of a decision by majority, sven when that decision is
backed by the anthority of the Distric: Commissioner. :

The main business of the lekgoia is to reach, by consensus if possible, the decisions which
will govern many of the public affairs of the village. The preatest danger facing the /ekgofu is
that as a popular political institution operating within a small and closely-knit community it
may proveke or exacerbate social conflicts, leading at last to the complete breakdown of
village government. However, there exist various mechanisms which terd to dampen down
couflict within the lekgora, '

e

Other mechanisms tending to dampen down conflict are the discouragement of personal
attacks in sp'eechas; the use of the tactic of absenteeism, which allows tempers to cool and
avoids direct confrontation in tense situations; and the use of scape-goats (always outsiders
and often schoolteachers) to carry the blame for extreme conflicts. And finally shared
interests, particularty vis-fi«vis outsido Bodios. muy be invoked, It is posdibly unnecessary to
add that these methods of reducing conflict are occasionally inadequate, and that the
techniques the Kgalagari have refined are at times insufficient to ensure that decisions can be
reached or enforced, particularly on matters of internal administration,
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Appendix 3: Gritical path for the Ga-Rasai pilot project
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Appendix 4: Area map

Showing the position of Ga~-Rasai and the other pilot projects within Magalies Water's supply
area, and relative to nearby major urban centres.
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