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ABSTRACT

Despite claims by many developing countries that they have adopted sustainable forest
policies in return for bilateral and multilateral donor grants, deforestation rates are still
quite high. In order to understand this problem, it has been suggested that forest policies
of individual countries should be critically examined. Yet there is no comprehensive
theoretical framework for analysing, in an integrated way, forest policy formulation and
implementation in the developing world. To help fill this gap, an integrated policy
network model is devised. This addresses the main weaknesses of the existing policy

network approach, especially its negligence of power differentials and failure to analyse

micro-interactions. The new model also provides a framework for analysing the

Influence of complex power relations and informal networks on actual forest policy

outcomes.

In order to test the robustness of the new model, it is applied to analyse forest policy
formulation and implementation in Ghana. The analysis reveals that actual forest policy
in Ghana has historically been exploitative. In response to international pressures, a new
Forest Policy, with sustainable and participatory goals, was formulated in 1994.
However, this has been poorly implemented, due to complex interdependencies and

informal networks between state officials and forest exploitative groups. While local

communities are marginalised, patronage networks among the political elite, top
forestry officials and “big timber men” negatively affect revenue collection and
checking 1llegal logging. Similarly, complex interdependencies and networks among
guards, small-scale chainsaw operators and some farmers contribute to poor

implementation of forest protection policies in the countryside.

Based on these findings, it has been suggested that strengthening of the Forestry
Department must be accompanied by social change and greater transparency on the part
of state officials, if forest policy could ever be well implemented in Ghana. Donor
pressures alone cannot ensure sustainable resource management, due to the ability of the
executive to contest such pressures through the use of policy ambiguities. A change

driven by civil society, and a strong local media should help improve governance and

forest management in Ghana and elsewhere in Africa.
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CHAPTER ONE
INTRODUCTION

1.1 Introduction to the Study

The rapid rate of forest resource depletion, especially across the humid tropics, has been
the focus of much environmental concern in recent years. Although the proximate
causes of this high rate of global forest loss are complex and quite poorly understood
(Sizer, 1994; Gibson et al., 2000), it is generally acknowledged that formulating a good
forest policy and implementing it effectively are essential for sustainable forest
management (Grainger, 1993; Agrawal and Ribot, 1999). A good forest policy also has

the potential for increasing government revenue (Repetto and Gillis, 1988), and for

improving the livelihoods of poor people in forest communities (Carney and Farrington,
1998; World Bank, 2000; Ribot, 2008).

This line of argument has prompted intense international pressures on the governments
of the tropical world to adopt sustainable forest policies (FAO, 1985; Sizer, 1994; Gupta
and Asher, 1998; World Bank, 2000; Gray, 2002; Poore, 2003). Such pressures, In
recent years, have taken the form of “financial aid conditionalities”, in which
developing countries are required to adopt sustainable and participatory forest policies
in return for bilateral and multilateral donor grants (Kaimowitz et al., 1998; World
Bank, 2000; Agrawal, 2007). Unsurprisingly, many developing countries claim that
they have adopted such sustainable forest policies (Carney and Farrington, 1998; Latif,
2002; Amanor and Brown, 2003). Donor spending dedicated to the management of
forest in developing countries has also increased accordingly (Sizer, 1994; World Bank,
1997), yet deforestation rates are still quite high (FAO, 2003a, 2005; Agrawal, 2007).
Against this background, it has been suggested that forest policies of individual
countries should be critically examined, so as to understand the extent to which stated

policies have actually been implemented (Ribot, 1999, 2001).

Despite this suggestion, there are very few studies on forest policy, especially in Africa

(Woodcook, 2002). Little is still known about how governments in Africa respond to
pressures from international donors. Even though many governments claim that they

have adopted forest resource management decentralisation, few researchers have
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examined how these stated policies are actually implemented in individual countries
(Bazaara, 2003; Ribot, 2008). Furthermore, while it has been acknowledged that forests
and forestry are often perceived differently by various competing groups (Cline-Cole

and Madge, 2000), the contests and negotiations over forest policy have not been fully

understood nor explored.

Although the stated policies of most countries usually differ from actual policies
(Aucoin, 1971; Poore, 2003; Grainger and Konteh, 2007), the few studies on forest
policy tend to focus only on stated policy. This has led to a misunderstanding of the

fluidity of power that characterises the processes. For instance, simply because they

often accept financial aid “conditionalities”, policy makers in Africa and elsewhere in
the developing world have often been portrayed as “powerless” in their relationships
with international donors. This has prompted suggestions that the autonomy of
sovernments of developing countries is being usurped by international actors
(Biersteker and Weber, 1996; Hyden et al., 2000; Leonard, 2001). Similarly, by virtue
of the fact that formal policy processes in the developing world are not plural, local
people in such countries have often been constructed as *“powerless”, in their
relationships with the executive. The strategies that these marginalised people employ
to influence actual policy outcomes to their advantage have not been well explored. This

research therefore seeks to help fill these gaps through an examination of forest policy

formulation and implementation in Ghana.

Given that a comprehensive policy model 1s needed for any rigorous analysis of the
policy process (Allison, 1971; Hogwood and Gunn, 1984; Mitchell, 1989; Dowding,
1996), the research also aims to make a significant contribution to the literature on
policy science. It specifically aims to advance policy network theory, which emerged as
a result of dissatisfaction with the hierarchical policy models, which often fail to
acknowledge the fluidity of power in society (see, Derthick, 1972; Anderson, 1975;
Parsons, 1995). Based on a relational conceptualisation of power (see Foucault, 1980;
Cresswell, 2000; Sharp et al., 2000; Lukes, 20035), policy network theory posits that the
policy process is shaped by complex interactions between both state and societal actors

(Marsh and Rhodes, 1992a; Smith 1993; Kickert, 1997; Pierre and Peters, 2000; John,

2001). Policy, it is argued, can also emerge through everyday struggles and networks

among several actors. Hence, there 1s no clear distinction between policy formulation

and implementation (Carlsson and Sandstrom, 2008).
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Despite these useful contributions, existing policy network models have a number of
weaknesses (Dowding, 1995; Brans, 1997; John, 2001; Raab, 2001; Carlsson and
Sandstrom, 2008). For instance, they tend to ignore power differentials (see Smith,
1993; Klijn and Koppenjan, 2000). This is odd, given that although power 1s fluid
(Foucault, 1980; Sharp et al., 2000), it is still not equally distributed within society

(Dowding, 1995; Brans, 1997). Hierarchical forms of governance are still employed in

both developed and developing countries (Pierre and Peters, 2000).

Besides, many policy network theorists have only focused on inter-organisational

networks at the meso- and macro-levels (see for instance, Marsh and Rhodes, 1992a;

Smith, 1993; Klijn and Koppenjan, 2000). There have been calls for network models
that capture how micro-level or face-to-face interactions influence actual policy
outcomes (John, 2001; Raab, 2001; Sibeon, 2004; Carlsson and Sandstrom, 2008). Few
researchers have applied network theory to examine policy tmplementation (Provan and
Milward, 2001; Adam and Kriesi, 2007; Carlsson and Sandstrom, 2008). Given that
“forests yield multiple products over which stakeholders assert competing claims”
(Agrawal, 2007:112), an analysis of forest policy in Ghana will provide a good
opportunity to help fill some of these intellectual gaps. Such a theoretical contribution

will also respond to Mitchell’s (1989) request that in order to move resource policy

analysis forward, geographers must aim at designing comprehensive policy models.
1.2 Justifying the Choice of Ghana for this Research

There are a number of reasons why the choice of Ghana for this research is very
significant. First, even though the actual extent of forest loss is contested, it is generally
acknowledged that the country lost at least 50% of its forest cover between 1900 and the
1990s (Fair, 1992; Fairhead and Leach, 1998; FAO, 2003a). So it is important to
critically analyse the contribution of policy weaknesses to this. There are a few studies
on Ghana’s forest policy, and literature is dominated by reports produced by top
officials of the state forest agencies (see, for instance, Smith 1996; Kotey et al., 1998;
Oppon, 2004). As these writers are part of the government, they do not provide critical
analysis of the real situation. For instance, the inability to implement forest policy is

often attributed to resource constraints. The influence of patronage networks on policy

outcomes has hardly been analysed. This study aims at presenting a more critical
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analysis of the entire policy process, and to show how actual policy outcomes are also

shaped by informal network relationships between state and societal actors.

Another reason is that Ghana is often cited as a model democracy in West Africa
(Amanor and Brown, 2003). The World Bank and the ITTO have commended it for
being an outstanding country in Africa as far as the adoption of sustainable and

participatory forest policies is concerned (World Bank, 2003; Donkor and Vlosky,
2003). This has helped Ghana to receive huge amounts of aid for its forestry

programmes (Amanor and Brown, 2003; Forestry Commission, 2005b; GoG, 2007).

The country will, therefore, be a good place to analyse how international pressures

impinge on the autonomy of policy making in developing countries.

The complex nature of forest ownership and tenure rights in Ghana also makes it an
excellent country to analyse how complex power relations and networks atfect forest
management. All forests in Ghana are owned by landholding communities, who are
often represented by traditional rulers. However, by statute, forest reserves are managed
by the Forestry Department on behalf of the government (Smith, 1996; Kotey et al.,
1998). Outside reserves, forests are under the control of individual and communal
owners, although all off-reserve timber resources are also legally vested in the state “in
trust” for the owners. Thus, while local farmers are the custodians of trees outside the

reserves, management and utilisation rights are vested in the state (Oppon, 2004).
Hence, the Ghanalan forestry sector offers a good setting for analysing how complex

relations of power and informal networks between and among state and societal actors

influence actual forest policy outcomes.

1.3 Contested Views on the Magnitude of Ghana’s Forest Loss

Actual forest cover trends in Ghana are contested (Fair, 1992; Hawthorne and Abu

Juam, 1993). It is often assumed that up till the late 1890s almost every part of southern
Ghana was occupied by closed forest. Based on such assumptions, some researchers
esttmated that forest cover fell from about 8 million ha in the late 1890s to about 2
million ha contemporary (Frimpong-Mensah, 1989; Fair, 1992; Ebregt, 1995). To these
researchers, deforestation in Ghana is a recent phenomenon, brought about by the

expansion of farming activities (Frimpong-Mensah 1989; Hawthorne and Abu Juam,

1995). Fairhead and Leach (1998) argued that most early estimates of forest trends were
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inaccurate because they were based on a wrong assumption that the entire southern
Ghana was forested in the 1890s. Relying on anthropological and historical data, such
as those presented by Zon and Sparhawk (1923) and Chipp (1923), they asserted that
the forests before the 1890s may have just covered 5.5 million ha, of which 2 million ha
still remain. Thus forest loss in the twentieth century was only about half of that

suggested in the conventional literature (Fairhead and Leach, 1998).

If Fairhead and Leach are correct then the annual rate of deforestation, as stated in

conventional literature, may also be exaggerated. However, even these researchers agree

that the rate of deforestation was quite high during the 20" Century, and according to

FAO (2003a) it remained at 1.7% per annum between 1990 and 2000. As a result of
human impacts, only 2% of the total area of forest reserves i1s in a “very excellent”
condition (Hawthorne and Abu Juam, 1995). The picture is even more disturbing when
it is remembered that, of the 214 forest reserves, 121 (representing about half of the

entire reserves area) are seriously degraded or without forests at all (ibid). A study on

forest policy in Ghana is therefore not out of place.

1.4 Aims of the Study

This study therefore aims at analysing forest policy formulation and implementation in
Ghana. Given that such a task requires a comprehensive theoretical framework, the
study also aims at devising a new policy network model for analysing, in an integrated
way, forest policy formulation and implementation, especially in an African setting

where the informal dimension of political relationships and institutions is very

important. In view of these broad aims, the study specifically seeks to:

l. Design an integrated policy network model for analysing forest policy

formulation and implementation.

2. Use the designed policy model to analyse forest policy formulation and
implementation in Ghana, and test its applicability to this country.

3. Examine the influence of complex power relations and informal networks on

actual forest policy outcomes in Ghana.



1.5 Definitions of Key Concepts

Given that most concepts in the social sciences are contested, this section provides the

“operational definitions” of key concepts that are used in this study.

1.5.1 Forest

Forest is defined as “vegetation dominated by trees, without a grassy or weedy under-

storey, and which has not recently been farmed” (Hall, 1987:33). This definition is most
appropriate because formal “forestry” in Ghana is largely concerned with only the

closed forest zones (Kotey et al, 1998: 21). Thus, as in many formal policy documents

and previous studies (see for instance, Fairhead and Leach, 1998; Kotey et al., 1998),

the term “forest” is used to refer to closed forests and not the open forests or savannah

woodlands.

1.5.2 Forest Resource Management

Following Mitchell (1989), forest resource management is taken to mean “the actual

policy decisions or arrangements concerning the allocation and development of forest

resources”’,

1.5.3 Policy

Policy is defined as “a purposive course of action followed by an actor or set of actors
in dealing with a problem or matter of concern” (Anderson, 1975: 3). Public policy is a
‘fcompendium of statements, laws and other actions concerning government’s intentions
for a particular human activity under its jurisdiction” (Miller, 1994: 2). For a policy to
be regarded as a public policy, it must have been generated within the framework of
governmental procedures and organisations (Hogwood and Gunn 1984). Policy
Statements are the formal expressions of public policy. They include legislative statutes,
decrees, and administrative rules and regulations (Anderson, 1975:5). The policy
process comprises inputs, outputs and outcomes. Inputs include: perceptions, demand,

and apathy. Outputs include such things as: application, interpretation, enforcement,

evaluation etc (Easton, 1965; Parsons, 1995). Policy outcomes are the consequences for
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society, intended or unintended, that flow from action or inaction by government. In

other words, they are the impacts of policy (Anderson, 1975).

1.5.3.1 Forest Policy

A forest policy states goals and strategies for the management of forests, and outlines

procedures for the distribution of costs and benefits (Cubbage et al., 1993). According
to Miller (1994) a forest policy adopts three types of mechanisms to protect the forests.

These are: persuasion, financial inducement (i.e. grants, tax incentives) and coercion

(legal requirements and restrictions).

1.5.4 Policy Networks

Policy networks are sustainable mutual interactions or associations between and among
state and societal actors around policy issues. They are characterised by mutual

dependencies and the exchange of resources between various state and societal actors or

between parts of the government (Smith, 1993).

1.5.5 Institutions

Institutions are “regularised patterns of behaviour between individuals and groups in
society” (Mearns, 1995: 103).

1.6 Structure of the Thesis

The thesis is divided into eight chapters. Chapter 1 introduces the research problem and

Justifies why the choice of Ghana for this study is very significant. The chapter also

presents the aims of the research and defines the key concepts used in the study.

Chapter 2 provides background information on the study area - Ghana. This includes:
the physical, demographic and socio-economic features; political history and

administration; ethnic composition; land use patterns; forest ownership and tenure

rights; forest resources and timber production.
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Chapter 3 is the literature review. Its aim is to identify gaps in knowledge and to choose
an appropriate methodology for the study. The chapter reviews literature on: public
policy analysis; models of policy formulation; organisational theory; policy
implementation; the concept of power and models of Ghana. It also examines

theoretical perspectives and empirical findings on forest management decentralisation

programmes.

Chapter 4 outlines a new approach to modelling power and presents an integrated policy
network model for analysing policy formulation and implementation. The chapter also

discusses the methods used for the collection and analysis of data and lists some of the

limitations of the study.

Chapter 5 outlines the trends in stated and actual forest policies since the pre-colonial

era. In doing so, it identifies disparities between stated and actual policies.

Chapter 6 provides a more rigorous analysis of forest policy trends within a framework
of the new integrated policy network model. The chapter analyses how policy changes
correspond with changes in forest interests and network relationships among main forest

actors. It also assesses the strategies adopted by policy makers in Ghana to contest

international pressures.

Chapter 7 analyses forest policy implementation in Ghana. It largely focuses on

examining the influence of complex power relations and informal networks on forest

policy implementation. By doing so, it also analyses the strategies adopted by

marginalised local communities to influence actual policy outcomes.

Chapter 8 summarises the main research findings and the conclusions drawn from them.

It also outlines recommendations for future research and for a more sustainable forest

management in Ghana.
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CHAPTER TWO
THE ECONOMY, POLITICAL CONDITIONS AND FOREST RESOURCES OF
GHANA

2.1. Introduction

This chapter presents relevant background information on the study area-Ghana. This
includes: the physical, demographic and socio-economic features; political history and
administration; ethnic composition; land use patterns; forest ownership and tenure

rights; forest resources and state forestry organisations.
2.2 Location and Physical Characteristics

Ghana 1s located on the West Africa’s Gulf of Guinea coast. It has a total area of
238,540 km’, of which land constitutes 230,020 km?. There are two distinct rainy
seasons in the south (i.e. May-June and August-September), but only one in the north
(1.e. June-July). Annual rainfall ranges from 1100 mm in the north to 2500 mm in the
south-western part of the country. The natural vegetation cover is significantly
influenced by the rainfall distribution. Though there are many transition zones, the
vegetation can be put into three main categories. A coastal low savannah and mangrove
occupy the narrow coastal belt at the south-eastern part. This gives way to the high
forest zone, which occupies the south and constituting about a third of the entire land

area. The northern portion is the savannah zone (MLF, 2001).

2.3 Demographic Characteristics

The population of Ghana increased from 12.2 million in 1984 (GSS, 1985) to 18.4
million in 2000 (GSS, 2000). 1t is currently estimated at 22.9 million (World Factbook,

2007), with a growth rate of 2%. A slow decline in fertility rates, as against a relatively
éharp fall in infant mortality, is the main cause of this high growth rate. For instance,
infant mortality rate fell from 133 per 1000 in 1957 to 59 per 1000 in 2004 (PRB,
2004). However, total fertility rate only declined slowly from 6.4 in 1988 to 4.4 in 1998
(GSS, 1998). A study, in 2003, revealed that total fertility is still around 4.4 (GSS,

2003). Some rural areas even have fertility rates far higher than this figure. The
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Northern Region, for instance, has a total fertility rate of 7.0 per woman (ibid). About
63% of the population live in rural areas (Siaw, 2001). Rural-urban migration is very
common, due to widespread poverty in rural areas. Rural-rural migrations are also not
uncommon. Many farmers have migrated from the savannah forest zone to the forest

zone to work on cocoa plantations as labourers or as settler migrant farmers.

2.4 Ethnic Composition

Like many other African countries, Ghana is made up of many ethnic groups. The
predominant group is the Akan, which constitutes 49.1% of the country’s population. It
1s followed by Mole-Dagbani (16.5%), Ewe (12.7%), Ga-Adangbe (8.0%), Guan
(4.4%), Gurma (3.9%), Grusi (2.8%), Mande-Busanga (1.1%) and others (1.5%) (GSS,
2000). There are several subdivisions of each group and each subdivision share a
common cultural heritage, history, language, and origin. The Akan, for instance, is

made up of the Asante, Fante, Akwapim, Akyem, Akwamu, Ahanta, Bono, Nzema,
Kwahu, and Safwi.

2.5 Political History and Administration

Before the arrival of the first Europeans (i.e. Portuguese) in 1471, Ghana was made up
of several chiefdoms (traditional states), which were governed by traditional rulers
(Alhin, 1979). Traditional rulers were still in charge of the various chiefdoms when
other Europeans, notably the Dutch, English, Danish, and Swedish arrived. The
Europeans named the country “Gold coast” because of the presence of large deposits of
Gold, which became the main trading commodity (Reynolds, 1974; Ohene, 2002). With
the establishment of plantations in the new world, slaves replaced gold as the most

lucrative trading commodity. There were several conflicts among the Europeans but the

British had become masters of most of the coast by the early nineteenth century
(Reynolds, 1974).

During the nineteenth century, Asante, the most powerful traditional state, sought to
rule the coastal states. The coastal people came to rely on the British for protection
dgainst Asante incursions. A number of wars were fought between the Asantes, on one
hand, and the British and the coastal states (Ohene, 2002). In 1884, the first governor of
the Gold Coast, Commander Worsley Hill, signed a special treaty with the chiefs of the
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coastal states. This treaty, referred to as the Bond of 1844, brought coastal states under
British control. In 1874, Asante was defeated by the British and this paved the way for a

formal establishment of the Crown Colony of the Gold Coast. The Asante were still

“disturbing” the British and the coastal states until 1902 when they were finally
defeated and brought permanently under British control. Once Asante was totally
subdued, the British managed to bring other northern states under their jurisdiction. The
colonial administration ruled “indirectly” through local chiefs. Village councils of
chiefs and elders were responsible for the immediate needs of individual localities. Such
a “power-sharing” strategy was necessitated by the limited number of colonial staff
(Lugard, 1922; Mamdani, 1996) and the strong control that traditional rulers wielded on
their territories (Boone, 2003; Oppon, 2004; Guri, 2006). By the end of World War II,

agitation for independence ran high. Many ex-service men supported a small group of

educated minority to fight for independence.

Ghana obtained independence on 6™ march 1957, with Dr Kwame Nkrumah as its first
Prime Minister. It became a Republic in 1960 and Dr Kwame Nkrumah became the first
president. In 1966, Nkrumah’s Convention People’s Party was overthrown by a coup
led by some officers of the Ghana Police and the Armed Forces. The National
Liberation Council (NLC), headed by Lt. General Ankrah, ruled Ghana during this time.
In 1969, General Ankrah was removed and Lt. General Afrifa became the chairman of
the ruling NLC. A general election in the same year brought to power the Progress
Party, with Dr Abrefa as a prime minister and Mr. Akufo Addo as the president. The
military took over again in 1972 when the National Redemption Council (NRC) came to
power, with Acheampong as the Head of State. In 1975, the NRC was reorganised into

the Supreme Military Council (SMC). In response to agitations to worsening economic

conditions, other officers of the SMC forced Acheampong to resign in 1978. He was

replaced with General Akuffo.

The SMC was overthrown in 1979 by the Armed Forces Revolutionary Council
(AFRC), which was led by Jerry John Rawlings. He ruled for only 3 months and
organised elections. This brought to power the People’s National Party (PNP), whose
leader was Dr H. Limann. The PNP was overthrown again in 1981 by another coup led
by the same J.J. Rawlings. The Provisional National Defence Council (PNDC), headed
by J.J. Rawlings, ruled Ghana till 1992 when it transformed itself into a political party,
namely the National Democratic Congress (NDC). The NDC was re-elected in 1996,
with Rawlings still as the President. In the year 2000, the New Patriotic Party (NPP)
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won general elections and came to power, under the leadership of John Agyekum

Kufour, who was re-elected in the year 2004.

Under the current democratic dispensation, the legislature is made up of
parliamentarians. There are ten regions, namely: Greater Accra, Ashanti, Brong Ahafo,
Central, Western, Eastern, Volta, Northern, Upper West and Upper East Regions. These
regions are administered by regional ministers but the autonomy of regional ministers is

very limited. They are appointed by the president and as such they just represent the

central government and carry out its policies.

2.5.1 Decentralisation in Ghana

Decentralised government (local government) in Ghana began in 1878 when the British
colonial authorities introduced indirect rule. The objective of this decentralisation was
to provide a legal basis for traditional authorities to carry out some limited functions,

including judicial, legislative and resource management (Ayee and Tay, 1998; Oppon,

2004). Native Authorities (NAs) were given the powers to pass by-laws relating to local
matters and also to raise funds for development. This “decentralised despotism” did not
empower local people, since the Native Authorities were only made up of paramount
chiefs, sub-chiefs and elders, who behaved like a benevolent oligarchy (Ayee, 1994;
Ayee and Tay, 1998). The Local Government Ordinance was passed in 1951 to end
indirect rule. Local government councils, which were largely made up of elected
membership, replaced Native Authorities. Arguing that it would bring about
divisiveness, the first post-colonial president, Dr Kwame Nkrumah, weakened the local
government system (Ayee, 1994). The Ghanaian scenario, therefore, resonates with
Olowu’s (2001) assertion that instead of strengthening the local government structures
put in place by the colonial masters, the new crop of indigenous African leaders rather

destroyed this legacy, mainly due to their desire to consolidate the nation-state.

In response to donor pressures, the PNDC government introduced a new local
government system in 1988. As in many developing countries, this was financially
supported by multinational organisations, such as the World Bank, the DFID and the
IMF (Ayee, 1994). Eighty six functions were also devolved to the District Assemblies
(DAs), which are made up of 70% elected representatives and 30% government
appointees (Ayee and Tay, 1998). In practice, power has still not been effectively
devolved to local actors (Ayee and Tay, 1998; Crook and Mannor, 1998). Olowu (2001)
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argued that poor result of decentralisation programmes in Africa is mainly due to the
fact that most governments are not really committed to democratic decentralisation.
Crook and Manor (1998) similarly asserted that the executives usually consciously use

the decentralisation programmes to obtain funds from donors and to seek compromise

with local elites.

2.6 Economic Features

Ghana has a substantial amount of valuable minerals, notably gold, bauxite, diamond,
and manganese. It also has timber and abundant supply of arable land. Yet its economy
started performing very poorly just a few years after independence (Hugq, 1989).
Between 1971 and 1983, production of cocoa (i.e. the major export crop) declined by
60%. Industrial production also declined by 50% within the same period (Global Policy
Network, 2004). In order to salvage the ailing economy, the government adopted
Economic Recovery (ERP) and Structural Adjustment Programmes (SAPs) in the mid-

1980s. These programmes were financed by the International Monetary Fund (IMF) and
the World Bank (Britwum et al., 2001).

The Structural Adjustment Programmes aimed at dealing with inflation, declining
output and balance of payment problems. Subsidies were removed from agricultural
production and public utilities. At the macro level, these programmes made some
modest gains. Gross domestic product grew by 0.7% in 1983. It reached 5.4% in 1985
- (Oppon, 2004) and has since been growing at an average annual rate of about 4%
(Global Policy Network, 2004). Inflation fell from 123% in 1983 (Britwum et al., 2001)
to about 15% by 2002 (ISSER, 2004). Despite these achievements, the adjustment
programmes also had some negative impacts. The huge external borrowing, which is
assoclated with the programmes, led to a sharp rise in external debt. In fact, external
debt increased from US$ 1.1 billion in 1981 to US$ 6.5 billion by the year 2002
(ISSER, 2004). In order to save the economy from this crisis, the government opted for
debt relief under the Heavily Indebted Poor Country (HIPC) programme in 2002.
Though HIPC has led to the cancellation of some of the debts, Ghana’s total external
debt was estimated at US$ 7.396 billion in 2005 (World Factbook, 2005). Further debt
cancellations by international donors reduced this to US$ 3.546 billion by 2006 (World

Factbook, 2007). The adjustment programmes also negatively affected the environment,

since the huge investments in the mining and timber industries led to over-exploitation
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of these resources (see Smith, 1996). The remarkable economic growth witnessed in the
mid-1980s could not be sustained. Per capita income declined from US$ 390 in 1990 to
US$ 350 in 2000 (World Factbook, 2005). About 30% of the population live below the
official poverty line, which is estimated at approximately $376 per annum (GSS, 2000).
The incidence of poverty is even higher in the savannah ecological zone, where 80% of

the population live below the poverty line. While mean per capita income in urban
Ghana 1s $289, it is just around $196 in rural Ghana (GSS, 2000).

Agriculture is still the backbone of the economy, contributing about 36.1% to GDP and

60% to employment. The industrial and the service sectors contribute 24.9% and 29.8%
respectively towards GDP (ISSER, 2004). As shown in Table 2.1, primary commodities
(notably cocoa, timber, and minerals) constitute the bulk of Ghana’s exports.
Exploitation of these primary commodities posts a serious threat to the environment,
and deforestation is just one of these problems. Apart from direct timber exploitation,

the production of cocoa causes forest loss, since the crop is produced within the forest

zone. Again, major mineral deposits are also mostly located within the forest zone.

Hence, their exploitation has negative impacts the forests.

Table 2.1 Ghana’s export earnings by sectors (US$ millions)

Cocoa* Timber
367.57 124.69
1991 | 348.88 103.41
1992 | 297.86 121.70
290.50 153.54

2177 | 527.15 | 214.79
57,69 | 647.27 | 197.22

832.49 | 681.58 | 147.78

84.78 | 545.12 1 170.52
541.60 | 679.44 | 171.00

495.71 | 693.44 1 173.80 | 12.06 404.41

2000 | 378.93 | 648.31|175.24 | 11.59 400.66
Source: Ministry of Trade and Industry (2005)

Year

1990

Bauxite
0.97
8.74
948
8.60
9.20

10.37
8.40

10.49

1.17
S

12.75

Non-traditionals
62.34

02.55
68.42
71.70
119.31
159.67
276.24

329.06
401.70

Diamond

14.28
19.61
16.76
17.84
20.80
14.76
14.32

16.20
11.17

Manganese

14.77
21.79
16.55
13.75
9.64
6.36
8.56

8.85

10.97
18.53
20.58

Y
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)

—
\O
\O
.
W

1995
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4

1997
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\O
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o

B

* Value for cocoa is only for cocoa beans, as cocoa products are included in non-

traditionals.
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2.7 Land Ownership and Tenure Systems

Different land tenure systems exist in Ghana and this has been a source of contlicts
(Kasanga and Kotey, 2001). Prior to 1962, all lands belonged to local communities. In
1962, various legislative instruments were enacted through which the government could
acquire land compulsorily, subject to the payment of compensation to land-owning
communities (Bentsi-Enchill, 1964). The arguments for Government’s compulsory
- acquisition of land ownership and management include: the satisfaction of “public” or
“national interests; correction of anomalies in customary tenure systems and making
land acquisition easier for government” (Kasanga and Kotey, 2001: 1). These powers

have often been abused by the state. In most cases, the government does not pay any
compensation to the appropriate local communities (ibid). Ofort (1973) documented
several cases where the government established state farms on such lands without
paying any compensation to the local people. Since Government can lease such lands to
private individuals, people with close ties to government usually benefit at the expense
of the poor communities. This often causes conflicts between traditional authorities and
the state. These developments prompted Kasanga and Kotey (2001: iii) to write that:

“the state land machinery is inequitable, unjust, inefficient and unsustainable”.

Apart from compulsorily taking the entire ownership of lands from local communities,
there 1s also a split ownership, in which land management rights are vested in the
president, while the beneficiary rights are retained by the traditional authorities, which
are referred to as “stools” (in Southern Ghana) or “skins” (in Northern Ghana). This
arrangement 1s backed by the Administration of Lands (Act 123), 1962. The
Government, acting through the Land Commission, manages such lands in trust for the

stools/skins. A percentage of revenue/rent is paid to the traditional authorities. Split
ownership “powers” have also been abused by the government, who relies on such

“powers” to take the management of natural resources from local people (Kasanga and
- Kotey, 2001; Oppon, 2004).

There is also a “customary tenure system” whereby the title of the land is entirely held
and controlled by a traditional authority (i.e. stool/skin) or a family. About 80-90% of
-all undeveloped lands in Ghana belong to this category (Kasanga and Kotey, 2001). The

Customary tenure system is further divided into two categories — centralised and

decentralised customary systems. In the centralised system, lands are owned by the
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community. The traditional authority holds such lands “in trust” for the subjects. These
lands, which are termed “stool lands”, cannot be sold outright under the laws of Ghana.
Consequently, most stool lands that are to be permanently developed are often leased
for 99 years subject to renewal of the title. There are established traditional rules for
allocating such lands to individual farmers. In the decentralised customary tenure
system, the land is owned and controlled by families or individuals. Unlike stool lands,
these lands can be sold by the head of the family or the individual owner. While rights

of ownership of all customary lands reside in the landowners, management rights of
natural resources (such as timber, precious minerals and salt) are held by the

government (Kasanga and Kotey, 2001; Oppon, 2004).

2.7.1 Land Use

As shown 1n Table 2.2, agriculture (comprising forestry, crop and livestock production)
1s the dominant land use in Ghana. Small-scale peasant farmers, using rudimentary
technology, produce 80% of total agricultural output. The use of fertilizers 1s about
6kg/ha and this is one of the lowest in Sub-Saharan Africa (Forestry Commission,
2005a). This situation partly contributes to deforestation, since farmers have been
practicing shifting cultivation and land rotation. Most farmers also use the “slash and

burn” method of farming and this often causes bush fires. It is estimated that

agricultural activities contribute about 70% of complete forest loss in Ghana (MLF,
2001).

Table 2.2 Land use pattern in Ghana

Land use

Arable land

Percent (%)
12

Permanent crops

Permanent pastures 22

35

24
Total 100

Forests and woodlands

Other

Source: Forestry Commission of Ghana (2005a)
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2.8 Spatial Distribution of Forest Resources and the Forest Zone Economy

Ghana’s forests area is estimated at 9.17 million ha, of which Closed Forest Zone

constitutes 8.1342 million ha. The Transitional Forest Zone constitutes 1.036 million ha
(MLF, 2001). The Closed Forests (1.e. High Forests) made up of large commercial
timber stock are located in the south-western part of Ghana. As shown in figure 2.1, this
zone 1s further divided into two parts, namely the dense evergreen forest and the semi-

deciduous forest. The former is floristically the richest (Mensah-Ntiamoah, 1989;

Hawthorne and Abu Juam, 1995).
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The Savannah Zone, which covers 14.66 million ha, is located at the northern part of the
- country. This zone does not support large commercial timber stock, but it is still a
source of very useful livelihood resources (e.g herbs, fodder, fuel wood etc). As stated
already, for all practical purposes, formal “forestry” in Ghana has only been concerned
with the high forest zones (Kotey et al., 1998: 21). This unequal spatial distribution of
- forests has impacts on regional development in Ghana. The northern savannah region,
which lacks lucrative resources, is generally underdeveloped and poorer than the high

forest zone where major export crops (e.g. cocoa and oil palm) are produced. Mean per

capita income in the rural savannah zone is $146, while that in the rural forest zone is
$218 (GSS, 2000). As stated already, about 80% of people living in the Savannah
ecological zone live below the official poverty line, which is estimated at approximately
- $376 per annum (GSS, 2000). This marked geographical disparity partly accounts for
the migration of many farmers from the savannah ecological zone to the forest zone.
Consequently, although lands in the forest zone are traditionally largely owned by the
“akan” ethnic group, many people from other ethnic groups are also permanently

residing within the forest zone. The customary land tenure system is the dominant

system of landownership in the forest zone.
2.8.1 Permanent Forests Estates

Portions of the high forest zone are under reservation. This area is about 1.77 million
hectares, of which 1.634 million ha is managed by the Forestry Department (MLF,
2001). Though agriculture is generally not permitted within these reserves, a few
portions of them were alienated “as admitted farms” at the time of gazetting the
reserves. Production of annual crops also takes place within some degraded reserves.
This is part of the “Taungya system”, in which farmers are allowed to cultivate food

crops on forest lands. In return, the farmers must plant trees on such farms for the

Forestry Department.

2.8.1.1 Categories of Reserves

The forest reserves are classified into different categories (see Table 2.3). About 47% of
the entire protected area is for timber production, while 22% is declared as permanent

protection area (i.e. where logging is to be permanently excluded). This consists of: hill

sanctuaries; swamp sanctuaries; special biological protection areas; intact forest
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sanctuaries and fire protection areas. Only 15% of this area (which is protected on
grounds of genetic diversity) is well stocked and accessible. The convalescence reserves
are those with reduced stocking (as a result of over exploitation and bush fire) but which

are considered capable of naturally returning to productive forests. Conversion reserves

are forests with very few residual natural trees and as such they require tree planting
(Kotey et al., 1998).

Table 2.3 Categories of reserves in Ghana

Percent (%)
47

22

16

Source: Kotey et al. (1998)

Note: Data does not include 136,000 ha of reserves under the jurisdiction of the Wildlife
Department.

2.8.1.2 Conditions of Forest Reserves

Table 2.4 Condition of forest reserves in Ghana

Condition | Forest condition

Area covered | Area covered as
( ha)

SCOIC

of

percentage of total

ICSCIVES

L

:
:
;
o
"
Total — 214

Source: Hawthorne and Abu Juam (1995)

reserve area (%)

34, 600
248, 500
619, 000
361, 800
262, 600

2

14

33

20
™

1,774,500

Note: Total excludes reserves which are under management of the Wildlife Department.
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The condition of each of the 214 reserves in the high forest zone was assessed by
Hawthorne and Abu Juam (see Hawthorne and Abu Juam, 1995). A condition score of |

(excellent) was assigned to forest reserves with minimal signs (i.e. less than 2%) of

human disturbances (logging/farms) or fire damage. A score of 6 was used for reserves
that were totally degraded (by combined eftects of logging, farming and fires). Between
these extremes were other scores denoting different conditions. As shown in Table 2.4,
out of the 214 reserves in Ghana, only 3 (representing 2% of total reserve area) are In
excellent condition. Twenty five reserves, constituting 14% of total protected area, are

in good conditions. About 70% of the entire reserve area 1s degraded (Hawthorne and

Abu Juam, 199)5).

LA
/v

[_‘!FJ 6 No significant lores!

t ——

e ——

Figure 2.2 Conditions of forest reserves in Ghana

Source: Hawthorne and Abu Juam (1995:17)
2.8.2 Off-Reserve Forests and Timber Plantations

A significant proportion of Ghana’s forests lie outside reserves and these have mostly
been converted to farming lands (MLF, 2001). Forest area outside reserves is, therefore,
a mosaic of agricultural fields, fallow lands, settlements and patches of secondary
forests. Much of the very little intact forests outside reserves are confined to sacred

groves, sources of streams, and hill tops (Kotey er al., 1998: 27). Off-reserve forests are

as important as the on-reserve forests. The area (i.e. off-reserve) was a source of 70% of
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timber harvested between 1960 and 1972. This proportion declined to about 50%
between 1974 and 1992 but rose again to nearly 80% in 1994.

Tree planting is not taken very seriously in Ghana. Total forest plantations area is 76
000 hectares, with an annual planting rate of 2000 ha. Of the 76 000 ha plantation area,
about 40, 000 ha is made up of teak (tectona) species, while the other 36 000 ha is made
up of other hard wood species (FAO, 2003b). Plantations in Ghana have been mainly
supported by NGOs but the government also recently embarked on some plantation

programmes. Some private individuals and families also plant commercial trees on their

lands.

2.8.3 Forest Ownership and Tenure Rights

All forests in Ghana are owned by local communities, who are governed by traditional
rulers (i.e. a form of customary ownership). However, by statute, state forest reserves
are managed by the Forestry Department. Trees outside state reserves are not under
strict management of the Forestry Department. They are rather under the control of

individual and communal owners, although all off-reserve timber resources are legally

vested in the state in trust for the owners (Oppon, 2004).

2.8.4 The Socio-Economic and Environmental Importance of Forest Resources

As in many tropical countries, the Ghanaian forest resources are classified as timber
products or non-timber products. Non-timber products encompass all biological
materials other than timber which are extracted for human use (Woodcock, 2002). In
terms of direct economic value, timber is the most important forest resource in Ghana.
The timber 1ndustry contributes about 6% to GDP and employs about 104,000 persons.
It also provides 11% of Ghana’s foreign exchange earnings (Oduro, 2002). As shown in
Table 2.1, timber is ranked as the third most important commodity (after minerals and

cocoa) in generating foreign exchange. It generated about $175.24 million foreign

exchange in 2000 (Ministry of Trade and Industry, 2005).

Although the government has historically been mostly concerned with industrial wood

production (see Kotey et al., 1998), fuel wood is another important forest product in

Ghana. Unlike timber production, which mainly takes place only within the high forest
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zone, fuel wood production takes place in both the savannah forest and the high forest
zones. It has been estimated that about 69% of all urban dwellers and almost all
households in rural Ghana use either charcoal or fuel wood as the main source of energy
(Kotey et al., 1998; Broadhead et al., 2001). As discussed later in this chapter, non-
timber forest products also contribute significantly to the livelihoods of many
Ghanaians. Apart from contributing directly to the subsistence of forest communities,
trading in non-timber forest products (e.g. pestles, canes, fruits, bush meat, snails,

fodder, chewing sticks, medicine, etc) is a very important economic activity in both

rural and urban areas (Falconer, 1992).

Forests in Ghana also provide environmental and ecological benefits. For instance, they
moderate temperature, enhance rainfall intensity and frequency, and provide the most
suitable environment for the cultivation of cocoa, which 1s Ghana’s leading export crop
(Oduro, 2002). The forests also help to reduce soil erosion, and protect water bodies
from drying up. They also provide habitat for numerous species of flora and fauna, and
generally help to maintain the biological diversity. According to Hall and Swaine
(1981), there are over 2,100 plant species (23 of which endemic) in the high forest zone
of Ghana. The fauna of the forest zone includes more than 200 species of mammals,
many of which are rare or endangered (Mensah-Ntiamoah, 1989). Additionally, the high
forest zone contains about 37 species of rodents, 74 species of bats and more than 200
species of birds (IUCN, 1992). These provide a very good environment for recreation
and wildlife based tourism. Although, wildlife based tourism in the whole of West
Africa 1s not highly developed in comparison with what pertains in East Africa, there
are a few game reserves in Ghana. Some of the very important ones include the Ankasa,

Bia and Assin-Attandanso game reserves and the Kakum National Park. Tourism is also

an important source of foreign exchange in Ghana.

The socio-cultural significance of the forests cannot be over-emphasised. They provide
building materials and intangible benefits, such as sacred sites and cultural symbols.
Sacred groves are sites for traditional prayers and rituafé.\Be%s, forest products
feature prominently in many cultural ceremonies and practices in Ghana. For instance,
the symbol of Asante’s chieftaincy (i.e. stools) is usually carved with specific sacred-

tree woods. Similarly, drums are produced from particular woods and skins of animals
(Falconer, 1992).
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2.8.5 Timber Production

Timber production takes place within Timber Utilisation Contract areas, which cover

both off- and on-reserve forests. Off-reserve timber trees are mostly found on farmlands
and fallow areas (MLF, 2001). Data on wood production in Ghana are unreliable, since
they significantly under-estimate the actual output. In some years, the officially declared
output is even lower than what the country actually exported in those years. The official
figures usually do not include illegally produced timber. As shown in Table 2.5, the
volume of industrial wood increased from 0.56 million cubic meters in 1950 to 1.23
million cubic meters in 1970. It then declined to 0.98 million cubic meters in 1980 but
rose again to 1.44 million cubic meters in 1990. Illegal logging is very high (see
Chapter 7). Birikorang (2001) estimates that in 1999, for instance, total wood harvested
was 3.9 million m’. About 24% of this figure was illegally harvested by Timber

Utilisation Contract holders, while another 46% of the figure was by illegal small-scale

chain saw operators.

Table 2.5 Trends in industrial wood production Ghana

Years

1950 1960 1970 1980 1990 2000
Volume (million cubic meters)

0.56 1.83 1.23 0.98 1.44 1.09

Source: 1950-1970: Page (1974): 1980-2000: FAO (2002)
Note: These figures do not take account of illegal logging

2.8.5.1 Export of Timber Products

A greater percentage of wood produced in Ghana is exported. The majority of large-

scale timber companies concentrate on producing for exports. The domestic market is,

therefore, largely supplied by illegal chainsaw operators. European countries, notably:
Germany, United Kingdom, France, Italy and the Netherlands are the major export
markets for Ghana’s timber products. The European Union accounts for over 50% by

volume and value of total timber export currently (GoG, 2007). Other recipients of

Ghanaian wood are the United States and a few countries in Asia.
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2.8.5.2 Fuel Wood

A significant portion of the wood produced in Ghana 1s used for fuel wood. About 69%

of all urban dwellers in Ghana use charcoal for heating. Almost all households in rural
Ghana use either charcoal or fuel wood as the main source of energy (Kotey et al,
1998). Fuel wood consumption (including charcoal use) has been on the rise in Ghana
(see table 2.6). Between 1980 and 2000, Ghana’s consumption increased more than
100%. This indicates that alternative sources are not being used in Ghana. It is also

possible that, due to increasing economic hardships, some people are even switching

from other sources to wood.

Table 2.6 Fuel wood consumption in Ghana
Fuel wood consumption in ( 000 m™)

1980 1990 2000

12 228 18 424 26 726

Source: Broadhead et al. 2001

2.8.6 Non-Timber Forest Products

As mentioned already, non-timber forest products (NTFPs) play a major role in
providing livelihoods and food security, especially for the rural poor (Asibey, 1987,
Falconer, 1991, 1992). According to FAO (2003b), non-timber forest products (NTEPs)
can be grouped into the three categories. The first is made up of items that significantly
contribute to the subsistence of local communities. A second category comprises items
that are traded on the local market, providing supplementary income. In Ghana, items
in these two categories are the same and include: foods (e.g. bush meat, snails, fruit,
seeds, mushrooms); spices; chewing sticks and chewing sponges; cola nut; charcoal,;
medicines; cane used for making furniture and baskets; house hold goods (e.g. sponges,

mortars, pestles, wooden trays and utensils). A third category comprises items that are

traded internationally. This include: gum and rattan (Falconer, 1991, 1992; Kotey et al.,
1998). Non-timber forest products represent the economic mainstays of many
households in Ghana (Falconer, 1992). It i1s estimated that about 80% of the rural

population regularly consume bushmeat (Asibey, 1987). Again, the collection and sale

of NTFPs is the major and even sometimes the only source of income for some

marginalised families in the rural areas (Falconer, 1991; Kotey et al., 1998).
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2.9 State Forestry Organisations

The Ministry of Lands, Forestry and Mines (formerly the Ministry of Lands and
Forestry) is the sector ministry entrusted with the management of Ghana’s land, forest,
wildlife and mineral resources. The ministry has three commissions, namely the Lands
Commission, the Minerals Commission and the Forestry Commission. Each of these
commissions is made up of various semi-autonomous departments and agencies that are
responsible for implementing programmes and projects in their respective sub-sectors.
For instance, the Lands Commission, which is responsible for the management of public

and vested lands, is made up of the Survey Department, the Land Title Registry and the

Office of the Administrator of stool Lands. The Mineral Commission, which is
responsible for the management of mineral resources, is made up of the Geological

Survey Department, the Inspectorate Division of Minerals Commission and the Precious

Minerals Marketing Company Limited.

The Forestry Commission is responsible for the day to day management of forest and
wildlife resources. It has three semi-autonomous divisions, namely the Forest Services
Division (also known as the Forestry Department), the Wildlife Division and the Timber
Industry Development Division (FC, 2005a). It must be stated that the Forestry
Commission was established only in 1993 (see Chapters 6 and7). Before this time, the
Forestry Department and the Department of Wildlife were individually implementing
the functions of protection and management of forest and wildlife resources
respectively. As the wildlife Department is responsible for managing only a few game

reserves, this study concentrates on the Forest Services Division, which is the largest

department of the Forestry Commission.

2.9.1 The Structure and Functioning of the Forest Services Division

Established in 1909 by the colonial administration, the forestry department is more or

less a quasi military organisation, whose hierarchical structure resembles Weber’s
(1932) bureaucratic model (see Chapter 3). The organisation is headed by an executive
director, who is a government appointee, and usually not a professional forester. Next in
command are the directors of the various units (i.e. operations, personnel, financial) and
the Chief Conservator of Forests. The next level in the hierarchy is occupied by forest

managers (usually senior professional foresters) at the headquarters, regions and

districts. Below these are the field staff made up of range supervisors/technical officers
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(TOs) and then forest guards and field assistants. There i1s also auxiliary staff

comprising accounts officers, typists, and telephonists among others.

The Forest Services Division is specifically responsible for: (a) collecting forest

revenue; (b) controlling logging in on- and off-reserve forests through the award of
logging permits; (c) protecting forest reserves through direct monitoring. Direct revenue
collection activities (including the award of timber concessions) are centralised,
although regional and district forest managers can impose fines on groups /individuals
who are found to have broken forest laws. Forests reserves are directly monitored by
forest guards, who live among local farmers in the forest communities. The guards are
supposed to arrest or report to the district forest manager people found harvesting forest

resources illegally. As a way of supervising guards, Technical Officers are supposed to
periodically visit them at their locations. Individuals who need to extract any forest

resource for non-commercial use are supposed to obtain permission from an officer of a

rank not lower than assistant district forest managers (see Chapter 5).

2.10 Conclusions

The presentation in this chapter has shown that Ghana’s forests contain valuable
economic resources that support rural livelihoods. It is clear that there are several
complex issues within the forestry sector. For instance, while the forests are owned by
local communities, management rights are held by the state. Given this complex nature
of tenure systems and multiple benefits of forests, it is expected that any good forest
policy must ensure fair access to resources, equal distribution of forest revenue and
participatory forest management. In the analysis chapters, an attempt is made to discuss

how these background features influence the formulation and implementation of forest

policy in Ghana.
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CHAPTER THREE
LITERATURE REVIEW

3.1 Introduction

In order to identify gaps in knowledge and to choose an appropriate methodology for
this study, this chapter reviews existing literature on public policy and forest
management. Specifically, the chapter reviews the literature on: approaches to public

policy analysis; policy models; organisational theory; the concept of power; theories of
governance; community management of natural resources and decentralised forest

programmes.
3.2 Approaches to Public Policy Analysis

Different approaches to policy analysis have been suggested by different scholars but

John (1998) put all these approaches into five broad categories, namely: the

institutional; group and network; socio - economic; rational choice and ideas based

approaches.
3.2.1 Institutional Approach

This approach posits that political institutions, such as parliaments and legal systems,
structure policy decisions and outcomes. Any analysis of public policy must, therefore,
concentrate on these institutions (John, 1998: 38). The approach further assumes that
state officials are neutral and so their own interests do not influence public policies.
Societal groups have also been assumed to have no influence on policies, since policy

makers only follow well organised procedures.

The assumption that the interests of state officials and societal groups do not affect
public policy is unrealistic. Interest groups have the resources to ensure that the
executive and bureaucrats respond to their needs (Rhodes, 1986; Smith, 1993). The
approach also does not recognise the fact that political environments affect institutions.

It also does not adequately explain policy changes. In response to criticisms levelled

against the original institutional approach, a new institutional model emerged. This is
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known as new institutionalism, which tried to modify some of the assumptions of the
original version. This new approach accepts the fact that a variety of factors from the
politico-economic environment of the economy influence public policy (March and
Olsen, 1989). Although this new version can be credited for highlighting the influence

of state institutions on public policy, it also failed to adequately explain policy changes.
3.2.2 Group and Network Approaches

The main tenet of these approaches, which reject the institutional perspectives, is that
associations and informal relationships, both within and outside political institutions,
shape public policy. Contrary to the institutionalism perspectives that policies are
generated by politicians and bureaucrats, the group perspective argues that groups are
the sources of policy ideas. It is argued that interest groups set the agenda, formulate
policy and try to influence the executive to adopt such policies. Groups also take part in
policy implementation, and this means that government policies cannot be fully
understood without analysing the impact of interest groups (Wilson, 1980). Politics is
about associational relationships, since state officials are as much part of interest-based

politics as groups themselves. The patterns of alliances between outside interest groups

and bureaucrats themselves structure policy rather than the institutions of the state
(John, 1998: 67).

The network approach, which is relatively newer, goes a step forward to argue that it is
not the mere presence of groups that shape policies, but rather it is the formal and
informal relationships between policy makers and societal actors that matter. The
application of this approach, therefore, involves the examination of how networks
between state and societal actors influence policy (see Marsh and Rhodes, 1992a:
Smith, 1993; Carlsson and Sandstrom, 2008). More discussions on this approach will be

presented later in this chapter.

3.2.3 Socio - Economic Approach

This approach posits that the policy process is driven by powerful socio-economic
forces that sets the agenda, structure decision-makers’ choices and constraint

implementation (John, 1998). Research assumes that changes in socio-economic

conditions propel changes in policy (Easton, 1965; Domhoff, 1970; Bowles and Gintis,
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1976; Aglietta, 1979). Some theorists emphasise global factors more than local factors.
They argued that in order to understand changes in national policies, the policy analyst

must focus on changes in the global economy, since local authorities usually just follow

policies that are in line with global trends (Peterson, 1981). Other researchers, mainly
from the “politics matters” school of thought, argued that there is a complex
interdependency between public policy and the wider socio-economic world but then

political parties have a major role in shaping policy output (Castles, 1982; Sharpe and
Newton, 1984; Boyne, 1996).

The socio-economic approach could be criticised for neglecting the influence of interest
groups on policy outcomes. On the other hand, the approach can be credited for drawing
our attention to the influence of socio-economic factors on public policy choices. Some
elements of the model can be relied upon to explain forest policy changes. For instance,

it will be useful to examine how certain socio-economic factors, such as international

timber trade, influence forest policy.

3.2.4 Rational Choice Approach

The rational choice approach assumes that policy makers often formulate policies based

on a careful ranking of alternative choices. It emphasises the rationality of policy
makers and their ability to make the best decisions on policy choices. Rational theorists

also argue that long histories of cooperation between societal actors and policy makers
can create trust in government, and this often creates effective public policies (Putnam,
1993). To understand changes in public policy, the policy analyst must examine the
institutional framework and histories of cooperation between interest groups and policy

makers. The nature of the policy problem must also be considered. John (1998) argues

that because rational choice models are based on individual choices within the context
of institutions, they provide a dynamic link between the micro and the macro-levels.

The theory is criticised for assuming that policy makers are always rational (Quattrone
and Tversky, 1988).

3.2.5 Ideas Based Approaches

These approaches argue that policies are significantly shaped by ideas, which can be

world systems, ideologies and statements of value or worth. Ideas can also specify
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causal relationships and provide solutions to public problems (John, 1998:144). The

adoption of a particular policy is not about relative power of interests, but about the
quality of arguments which the lobbyists present to policy makers (Sabatier and
Jenkins-Smith, 1993). Majone echoes this argument this way: “we miss a great deal if

we understand policy making solely in terms of power, influence and bargaining, to the

exclusion of debate and argument” (1939: 2).

When applying this model, the policy analyst examines the ideas of the various groups
in the specific policy area over a long period of time. Lertzman et al. (1996) used the
approach to analyse changes in Canadian forestry policy in the 1970s, but some scholars
were sceptical about the adequacy of the idea based approach for explaining changes in
Canadian forest policy. They argued that structural changes in the forestry industry,
changes in government and international policy might have all stimulated policy

changes rather than ideas per se (Hoberg, 1996; Howlett and Rayner, 1996)

Philpott (1996) argued that what constitutes an idea is not clear and as such idea based
approaches are difficult to apply. Critics also maintained that idea based approaches
often rely on associations rather than causation and hence they are not good for
explanation (Yee, 1996). The assumption that policy makers usually take ideas from
individuals is also not realistic. Policy makers sometimes only accept ideas that are in
consonance with their own interests. Finally, the model is not applicable in societies
where democracy is not very advanced. Despite these weaknesses, the approach has

some utility values, especially in advanced democracies where debates are used to

obtain views on potential policy choices.

3.3 Distribution of Decision Making Power

It 1s generally agreed that decision-making characterises every stage of the policy
process (Anderson, 1975). Yet there have been different views on the distribution of
decision-making power within society. Models that explain the distribution of decision-
making power can be classified into six broad groups, namely: elitism, pluralism,

marxism, corporatism, professionalism and technocracy (Parsons, 1995: 245).
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3.3.1 Elitist and Neo-Elitist Models

Although there are several variants, elitists generally maintain that decision-making

power is “in the hands” of a few elites. Majority of the people do not have any power to
influence public decision-making. Public policy therefore reflects the values of a few
elites. Policy outcomes also usually serve the interests of these actors at the expense of
ordinary citizens (Downs, 1957; Dye, 1966). Similarly, neo-elites argue that in the

modern world, it is occupational elites rather than governmental elites that influence

policy outputs and outcomes (Parsons, 19935).

This simple top-down model of power and policy cannot be universally accepted, since
even minor groups can influence policy outcomes through their networks with state
actors. Policy can also emerge through everyday struggles and networks among various
actors (Carlsson and Sandstrom, 2008). However, as Anderson (1975) noted, elite

theory 1s relevant for policy analysis in some developing countries where pure

democracy 1s usually not practiced.

3.3.2 Pluralism and Neo-Pluralist Models

Pluralists argue that decision making power is more dispersed than elitists assume
(Truman, 1951; Dahl, 1958, 1961). While some believe that there is an equal balance of
power, other pluralists later realised that power is not equally distributed (Dahl, 1982).
However, they still hold on to the notion that policy - making is open to freedom of
speech and public debate. Hence, public policy is usually the outcome of a free

competition between ideas and interests. Thus, this approach is related to the idea based

approach that has already been discussed.

The pluralist approach has a lot of weaknesses. Even where decision making is open to
all, there are dominant players, such as the governing elites, who set agenda and

influence policy outcomes (Ham and Hill, 1984). Schattschneider argues that the game
of policy- making is often structured by rules that suit the top players (Schattschneider
1960, as cited by Parsons, 1995). The approach also ignores the ability of policy makers
to hide certain issues from the public. Power is not only about controlling observable
behaviour and decisions (Sibeon, 2004), it also consists of non-observable realm of

decision-making (Bachrach and Baratz 1970). Non-decision making suggests that
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policy makers have the capacity to keep some issues off the agenda which they control
(Parsons, 1995 135). This has been referred to as “hidden policy agenda” (Rees, 1990).
Even in circumstances where several groups are included, only those with certain
resources may have access to policy makers (Hall, 1986; Smith, 1993). Despite these
weaknesses, the approach can be credited for acknowledging the ability of people

outside the government apparatus to influence policy. The approach is more applicable

in more democratic societies.
3.3.3 Marxism

Marxists argue that, in a capitalist society, decisions are taken by a few rich people (the
bourgeoisie) while majority of the people (i.e. the proletariat) do not have any influence
on policy. There are some slight differences in the explanations by different Marxists.
Milliband (1969) argued that the elites come from the same social class and operate in
the interest of the capitalist system. Others argued that the state i1s involved in the
process of managing different interests, and so it serves as a kind of neutral force to
promote long-run interests of capital and the capitalists’ class (Poulanzas, 1973, cited by

Parsons, 1995). The approach explains policy changes in terms of changes in the

interests of capitalists. The analyst must also concentrate on the power of the capitalists
(Bowles and Gintis, 1976).

Marxists, like the elitists, have neglected the ability of marginalised groups to influence
actual policy outcomes. However, they make very useful points by accounting for
unequal power structures in society. Their emphasis on the influence of capitalists on
policy is also very important in this study, since it is known that the interests of
capitalists, such as timber firms, have significant influence on forest policies in many

developing countries (Callister, 1999; Winbourne, 2005; World Bank, 2006; Soreide,
2007).

3.3.4 Corporatism

This approach sees public policy as a product of negotiations between the state’s
agencies and interest organisations. It assumes that decision making is based on
bargaining and negotiation between the state and organised interest groups (Grant,

1989). Some scholars argued that corporatism undermines the economic and political
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foundations of liberal democracy (Olson, 1982; Brittan, 1987). A weakness of
corporatism is the fact that it does not give enough explanation as to how interest groups
are organised. Although the model is similar to the network approach, it tends to focus
only relationships between policy makers and organised groups. It therefore neglects
how relationships between individual societal actors and state actors affect policy.
Despite this, the model offers a bridge between the elites/marxist and the pluralists,

since it shows how the masses can form organised pressure groups to negotiate policy

outcomes with elites/marxists.

3.3.5 Professionalism and Technocracy

Professionalism emphasises the extent to which professional elites influence decision-
making and policy implementation. The model assumes that the output of public
policies is determined by professional groups and bureaucrats, who are more interested
in their own gains than the interest of the public (Downs, 1967; Galbraith, 1967). In
order to pursue their interests, professionals usually assume that policy making in their

fields 1s a technical issue. This gives them the opportunity to prevent plural participation
(Dunleavy, 1980).

Technocratic models also argue that decision-making is significantly shaped by
technocrats since they possess the technical knowledge needed to understand the
modern world Bell (1960). These models have been criticised on the grounds that
politicians do not always pay heed to what experts say (Stockman, 1987; Mills, 1993).
Despite these criticisms, forest management trends in parts of Asia and Africa supports
these models. Early reservation policy in some African countries was significantly
shaped by pressures from colonial foresters (Smith, 1996; Grainger and Konteh, 2007).
Forest management in parts of South East Asia and Africa were also regarded as

scientific and technical issues. This enabled the colonial masters to exclude local people

from forest management (Dubois, 1997; Poffenberger, 2000).

3.4 Typologies of Policy Models

It 1s generally acknowledged that model building is an integral part of public policy
analysis (Allison, 1971; Hogwood and Gunn, 1984: 42). There are various types of

policy models, and various researchers have classified them differently. Hogwood and
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Gunn (1984) classified all policy models into three groups: ideal type models,

prescriptive models and descriptive models. Ideal type models have been defined as
mental constructs that deal with entities which do not exist in real life but can help
researchers to formulate statements about what is desired. Prescriptive models provide
explanations of desired standards that policy formulation should strive. Descriptive

policy models explain how policy making take place in the real world (1bid).

Most other researchers (see, for instance, Dye, 1966; Anderson, 1975; Mitchell, 1989)

classify policy models into two groups, namely prescriptive and descriptive, so that
prescriptive models also take account of ideal situations. Such a two category

classification seems logical, since distinguishing between the ideal and the prescriptive
types is extremely difficult. It must be emphasised that these classifications do not
necessarily reflect how the models were presented by the authors. In fact, most

descriptive models also have some prescriptive elements (Anderson, 1975).

According to Mitchell (1989: 264), geographers usually use both descriptive and
prescriptive models in analysing policies. In resource analysis, the two are usually
combined when a researcher attempts to determine how an imperfect policy process can

be improved. In this review, therefore, policy formulation models will be examined

under the two broad categories (i.e. prescriptive and descriptive models).

3.4.1 Prescriptive Policy Models

Though there are several variants, prescriptive models generally suggest that policy
formulation is a rational process that involves several well defined steps. They derive
their arguments from ideal type models of rational economic man, Homo economicus,
who in making a decision, acquires all necessary information, compares different

options and then selects the option that gives him maximum gains (Parsons, 1995). The

model assumes that policy-making starts with problem definition. This is followed by
the setting and ranking of goals and objectives. The various alternatives for dealing with
the problem are examined, and the consequences, in terms of costs and benefits that will
follow each alternative, are then evaluated. Based on this evaluation the alternative that

maximises the attainment of the goals, objectives and the values is chosen (Anderson,
1975).
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Such neat hierarchical and rational conceptualisation of the policy process is not
realistic (Hogwood and Gun, 1984; Rees, 1990), since there are a number of limitations
to the rationality of policy makers (Simon, 1957; Lindblom, 1959; Hogwood and Gun,
1984). First, the policy maker lacks the knowledge, skills and value consistency needed

119

for rationality. This has been termed “psychological limitations” to rationality

(Hogwood and Gun, 1984). Again, even if the policy maker could overcome personal
limitations, he/she will still face obstacles because of the fact that he/she has to work as
part of an organisation where coordination is usually not perfect. This has also been
termed “organisational limitations” (ibid). Critics also argue that policy makers are not

usually faced with clearly defined problems (Anderson, 1975). Despite these

weaknesses, these models provide the ideal against which actual policy process may be
compared. They have been used in a few studies on natural resource management.
Mitchell, for instance, used a prescriptive model in his study of policy and

organisational arrangements for water management in England and Wales (see,
Mitchell, 1989).

3.4.2 Descriptive Policy Models

Geographers have paid more attention to descriptive models than prescriptive models
(Mitchell, 1989). Descriptive models attempt to explain how policy formulation takes
place 1n the real world. Various descriptive models have been proposed by different

scholars (notably, Simon, 1957; Lindblom, 1959; Etzioni, 1967 and Dror, 1989). These

different models are presented in the discussions that follow.

3.4.2.1 Bounded Rationality Model

Simon (1957) argued that policy-makers seek to be rational but do not succeed because
of bounds or limits to their individual or collective capacities. The policy maker is not
perfectly rational in the economic sense but in good part intentionally so. He argued
therefore that the policy maker could and should become more rational in decision-

making (Simon, 1957). He suggested several mechanisms by which rationality in
decision-making could be improved (Simon, 1960, 1983). These include: the reliance

on specialist groups for decision making; improvement in public information base and

improvement in technology.
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Like the rational prescriptive models, Simon’s bounded rationality model is unrealistic
in its assumption about the rationality of policy makers. The model also failed to
recognise the fact that the values and interests of policy makers can also affect their

choices.

3.4.2.2 Incremental Models

These policy models were propounded by Lindblom (1959, 1965) to contest the
anomalies in the rational models. Lindblom has much in common with Simon in
rejecting the rational theories. However, he rejects Simon’s position that policy makers
could and ought to be more rational. In his paper The Science of Muddling Through
(1959), Lindblom argued that since comprehensive rationality in policy-making is not
possible, policy formulation proceeds though a succession of incremental changes and it
also involves trial and errors. He later developed the ideas raised in the muddling
through thesis into a more comprehensive model known as disjointed incrementalism.
He sees this as a method of policy-making in which there is no clearly defined problem
and there are no clear objectives or goals to be attained. It is disjointed because
decisions or policies are not subject to any concrete plan, control or analysis. Policy
makers consider only some of the alternatives for dealing with a problem. These
alternatives will differ only marginally from existing policies. Lindblom also argued
that although policy makers are self-interested, they are not “blindly partisan”. Hence,
they are capable of adjusting to one another through bargaining, negotiation and

compromise. This he calls “partisan mutual adjustment” or “sensible politics”

(Lindblom, 19635, Lindblom and Woodhouse, 1993).

Incremental models offer a more realistic description of the policy process than most

descriptive model. However, they do not account for abrupt changes in policy, since

they are only concerned with marginal changes in existing policy (Etzioni, 1968; Dror,
1989).

3.4.2.3 Mixed Scanning Model

This model, which was propounded by Etzioni (1967), combines features of rationalism

and incrementalism. He argued that although the idea of rationality in policy making is

not realistic, incrementalism also appears too conservative. Etzioni argued that, since
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the policy maker cannot get all information needed for a rational decision, he can only
make a very detailed and rational examination or scanning of important arcas of the
problem. Incremental procedures are then applied to other less important areas that do
not need rapid changes. In his subsequent works, he emphasise the importance of
community institutions and rebuilding of society, in terms of knowledge and moral
dimensions, as critical for improvements in policy making (Etzioni, 1993). The model
ignores the fact that it is difficult to separate fundamental decisions from incremental
decisions (Ham and Hill, 1984). However, he could be credited for reminding policy

makers of the fact that deferent policy-making methods may be appropriate for different

areas of the problem.

3.4.2.4 Normative-Optimum Model

This model was proposed by Dror (1989), who rejected both the rational and
incremental models. The model assumes that policy making involves decision taking at
two 1nteracting levels, namely rational and extra-rational. At the rational stage, the
policy maker follows the stages emphasised by rationality models. These include:
gathering of information; comparing options and measuring of opportunity costs of
various policy options. At the extra rational level, decision making will involve value
judgements and bargaining (Dror, 1989: 312). Dror’s model is similar to that of Etzioni
since both theorists incorporated aspects of rationality and subjectivity in their policy
formulations. However, Dror does not agree to Etzioni’s proposition that society should
have a more unlimited role in judging the merit of specific policies. This is because he

(Dror) sees policy making and analysis as technocratic activities (Parsons, 1995).

A weakness of this model is that it ascribes to the fact that there are value judgements in
the policy process, yet it does not examine how conflicts over such value judgements
are resolved. Despite this weakness, it explains how policy makers can be more rational

even when using their subjective evaluations.

3.4.3 Output Models

Apart from their individual weaknesses, both descriptive and prescriptive models tend

to focus only on inputs to the policy process. Some theorists (see Lowi, 1964, Wilson,

1973; Hogwood, 1987; Tolbert, 2002), on the other hand, focus on policy outputs. They
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argued that policy outputs determine the nature of the policy process and whether there
will be conflicts or not. Lowi (1964) suggested three types of output models. These are

distributive, regulatory and redistributive models. Distributive models focus on policies

that are concerned with the allocation of resources or benefits to a particular segment of
the population. Conflicts here are minimal since each group receives benefits specific to

itself. Policy, in this case, emerges based on specific local demands and the way by

which local people present their needs to policy makers.

Regulatory models focus on regulatory policies. These are policies in which various
groups compete directly with each other in their demands. Given that resource
constraints make it difficult to meet all demands, some groups win while others lose.
Interests here are usually sectoral (for instance, economic and environmental). Since
there are different interests, the government uses 1its coercive powers to make policies
for the different groups (Mitchell, 1989). The emerging policy usually defines winners
and losers. Winners may wish to control conflicts, while losers may try to campaign for

those issues to be seen involving the public at large (Cobb and Elder, 1983; Gormley,
1983).

Redistributive models deal with redistributive policies, i.e. policies that are concerned

with attempts to change the distribution of exiting resources or benefits and costs (Lowi,
1964). Most redistributive policies involve efforts by the government to shift the
allocation of wealth, income, property or rights among broad classes or groups of the
population (Tolbert, 2002). Typical of such policies include social security, welfare and

tax policies. Since some groups gain at the expense of others, these policies are

characterised by high level of conflicts.

Low1 introduced a fourth type of policy, namely constituent policy, in his subsequent
work (Lowi 1972) but failed to explain this adequately. It was Spitzer (1987) and
Tolbert (2002) who did more extensive work on constituent policy. According to
Spitzer (1987), a constituent policy is concerned with rules of the game of politics.
Tolbert (2002) used governance policy instead of the traditional constituent policy. He
sees governance policy as that which concerns the rules and procedures of institutions
of representative democracy: election systems, state legislatures, judicial processes, and
state executives (Tolbert, 2002: 78). Spitzer (1987) conceptualised constituent policy as

a top-down process of policy making. The process, in his view, is consensual, since it
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involves only a few top officials. Tolbert (2002) challenged such views, and argued that

governance (constituent) policy is defined by both elite and grassroots actors. Hence, it

is neither hierarchical nor consensual.

Lowi and his followers could be credited for their classification of policy issues and for
showing how each issue could produce conflicts. Some critics, however, argue that the
models do not provide a good framework for analysing policy changes (Cobb and Elder,
1972). Policy issues also overlap and this makes the application of this framework
difficult (Parsons, 1995). Wilson (1973, 1980) suggested that policy outputs should
rather be classified based on costs and benefits. He noted that the distribution of costs
and benefits 1s what determines whether there will be conflicts or not. In cases where
the whole society will benefit but the cost will be borne by only a small group, there are

likely to be conflicts between those bearing the costs and those benefiting.

3.5 Comprehensive Resource Policy Models

Though they increase our understanding of the policy process, the models discussed so
far are not very suitable for any rigorous analysis of natural resource policy. In the
sections that follow, I present some more comprehensive models that can be used for

analysing natural resource policy.

3.5.1 Miller’s Forest Policy Framework

This framework is specifically designed for the analysis of forest policy formulation.
Miller (1994) contends that, in many countries, forest policy is intimately related to

many other aspects of government policy, notably policies in relation to agriculture and

land use on one hand and trade and employment policies on the other hand (Miller,
1994: 5). Since most countries will already have policies of these other sectors, the
policies and activities in those sectors serve as inputs to the policy process. Other
factors that serve as inputs include: International timber trade; demands for forest
resources by different users; the nature and pattern of land ownership and the history,
traditions and politics of the country. He argues that changes in these inputs produce

forest policy changes. When applying this model, the researcher must analyse how

developments in other sectors of the economy influences forest policy. The researcher

must also analyse how the wider macro economy influences policy choices.

< o

- —_ — - - -
— - el m — - - - _ a - = = =
e e . e o — — - - —— - - " - - —
T T =
- —_ _—— = - = = = - _ - _
- =0 -

- a—har e T e —
—_ —_—

_.l._-l.m. ¥ "--I.':.I. “dr - e S ey

Eu



40

The framework ignores resource conflicts between different user groups. It also does
not consider how interests of policy makers affect policy. Notwithstanding these
weaknesses, the framework will be very useful in an analysis of forest policy trends in a

country like Ghana, where factors such as international timber trade and land ownership

have influence on policy trends.
3.5.2 Advocacy Coalition Framework

This framework was propounded by Sabatier and Jenkins-Smith to explain the policy
process. It views policy-making as a product of interactions between three different
factors. These are politico-economic factors, external events, and policy subsystems
(Sabatier, 1988, 1993; Sabatier and Jenkins-Smith, 1999). The politico economic factors
are assumed to be stable within a period of decade or more but changes in them can
bring about policy changes. Changes in external factors will induce changes in public
policy through their impacts on the policy subsystem. A policy subsystem contains
advocacy coalitions, policy brokers, policy making strategies, policy decisions, policy

implementation efforts, policy outputs and policy impacts.

An advocacy coalition is a group of actors with shared beliefs and who undertake
coordinated action to achieve common policy goals. These actors are united by their
shared “policy core beliefs”. Policy core beliefs include agreements over basic cause of
the problem, its seriousness and how it should be solved (Sabatier and Jenkins-Smith,
1999: 133). In most cases, a policy subsystem contains two or more competing
advocacy coalitions, each of which tries to influence policy makers. The framework
assumes that vartous competing coalitions use different strategies to influence policy
brokers (policy makers). The emerging policy, therefore, usually reflects the goals of

the coalition advocacy group that is able to use the best strategies to influence policy

brokers.

Coalitions that lose in their attempt to influence policy may try to use better strategies to
seek redress. However, the framework stated that major changes in policy are not likely
to occur as long as the advocacy coalition that instituted the policy is in power, except

when the change is imposed by a hierarchically superior organisation. Changes external
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to the policy subsystem (e.g. changes in socto economic conditions, public opinions and

policy outputs) are necessary but not sufficient to bring about policy changes.

The approach is too complex for analysing policies in developing countries like Ghana,
where such advocacy coalition groups may not be highly developed due to poor
communication networks. Despite the fact that the proponents of the framework sought
to model the entire policy process, the framework tends to focus only on policy
formulation at elite circles. Again, it does not look at the complex nature of power
relations among policy participants. It also does not explain policy changes well. Again,

while this framework is seen as a type of network model (John, 2001), it tends to treat

coalitions as if they are homogenous. Despite these weaknesses, the notion of coalitions

can be employed to explain how networks and linkages among different interest groups

influence forest policy.

3.5.3 Balance of Policy Pressures Model

This model assumes that forest policy is the balance of power between two interest
groups. One 1s the exploitative group, which promotes or supports exploitation of
forests. The other is protective group, which is in favor of forest conservation. Each of
these groups exerts pressure on policy makers. Forest policy changes in response to
changes in the balance of pressures on policy makers. It is assumed that a state will
adopt a policy favoring forest protection when the group favoring forest protection
becomes stronger relative to exploitative groups. The model also assumes that policy

makers respond impartially to group pressures (Grainger and Malayang, 2006). The
model identifies three phases of forest policy development, namely the exploitation

phase, the ambiguous phase and the sustainable management phase.

In the “exploitation phase”, exploitative groups are predominant and exploitation is the
main goal of both stated and actual policy. This stage usually occurs at the early stages
of exploitation when the government gives priority to maximizing revenue from logging
timber or agricultural extension. In the “ambiguous phase”, exploitative groups remain
predominant and actual policy is exploitative, but the government adopts protective

stated policy just to satisfy overseas protectionist groups. Both stated and actual policies

focus on sustainable forest management in the “sustainable management phase”. This
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stage is reached when forests are almost completely depleted and internal protectionist

groups become more powerful (Grainger and Konteh, 2007).

The model does not make any provision for negotiations, bargaining and networks
among groups. It also treats each group as homogenous and, therefore, 1gnores intra-

group conflicts. Another weakness is its assumption that policy makers are neutral.
There 1s enough evidence to suggest that policy makers usually have some interests that
they seek to satisfy (Mutahaba and Balogun, 1992; Nordlinger, 1981; Smith, 1993;
Christiansen and Dowding, 1994). Block echoes this perfectly when he wrote that:

“state managers collectively are self interested managers, interested in maximising their

power, prestige and their wealth” (Block, 1980: 229). The proposition that policy
always reflect interest of the most powerful is also highly contested (Nordlinger, 1981;

Jordan and Richardson, 1987; Seidman 1998; Pierre and Peters, 2000). This is how

Smith echoes his reservations about this:

“The policies that emanate from the state do not reflect the demands of groups or

classes but are the result of how the state actors perceive their interests,... how they
percelve particular problems... Consequently, state actors can propose policies which
counteract the interests of most powerful groups in society” (Smith 1993: 51,

emphasis mine).

Similarly, Nordlinger argues that the executive often chooses policy options that satisfy
its own interests “even when its preferences diverge from the demands of most powerful
groups 1n civil society” (Nordlinger, 1981:1, emphasis is mine). Notwithstanding these
weaknesses, the Policy Pressure Model is very comprehensive in its analysis of forest
policy changes. Its acknowledgement that there may be differences between
governments’ stated policies and actual policies will be very useful in the analysis of
forest policies in a developing country like Ghana, where governments may enact

policies just to satisfy international donor organisations.

3.5.3.1 Stated and Actual Forest Policy

The concept of stated and actual policy was mentioned in the discussion on the Policy
Pressure Model and this section will just elaborate the issues raised already. Actual

forest policy reflects the true intentions of the government towards forest management.
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This may differ from stated forest policy published in official documents (Grainger and
Konteh, 2007). The concept assumes that since governments cannot satisfy all interest
groups, one governing strategy is to design a policy that satisfies powerful groups and
then implement a very different policy that satisfies the executive’s interest. Stated

policy then remains only as “symbolic statements™ (Smith, 1985: 13)J).

Relying on the works of a number of scholars (such as Aucoin, 1971; Huff, 1988;
Krasner, 1988; March, 1989), Grainger and Konteh (2007: 46-47) identified three main
scenarios when stated forest policy may deviate from actual forest policy. First, a

government may find it difficult to publicize its choice between competing forest

interests of various sectors/groups of the economy. Such a government may do one or
more of the following: (a) publish sectoral policies which: (i) contradict those of other
sectors (ii) internally inconsistent (ii1) do not reflect its actual intentions; (b) implements

policy poorly; (¢c) maintains uncertainty (e.g. by poor forest monitoring) to discourage

challenges to ambiguity.

Second, actual policy has changed due to changes in government and or priority goals
compared with those at time of publication of the stated policy. The third scenario

occurs when a government wants to hide, especially from international donors, activities

that clash with rules of the institutional state. This involves ambiguity by delusion and
delay (Grainger and Konteh, 2007).

3.5.4 Policy Network Approach

There are many variants of the network approach but the central theme is that the policy
process 1s shaped by interests of both state and societal actors (Rhodes, 1988; Smith,
1993; John, 2001; Carlsson and Sandstrom, 2008). The approach assumes that “the

relationship between state actors and groups are relationships of dependence and

therefore simplistic society- and state — centred approaches say little about empirical
reality” (Smith, 1993: 75).

Policy networks exist when there is an exchange of resources between various state and
societal actors or between parts of the government. Five different types of networks
have been distinguished by Rhodes (1988). These are policy communities, professional

networks, intergovernmental networks, producer networks and issue networks. Policy
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communities are networks which usually involve only a limited number of actors (both
state and non state) with equal distribution of resources. There is usually a high degree

of consensus among actors (Rhodes, 1988; Smith, 1993). Professional networks express

the interests of a particular profession. They are characterised by stability of
membership. Intergovernmental networks are based on representative organisations of
local authorities. Their main distinctive feature is that they exclude non-governmental
groups. Producer networks are distinguished by prominent role of economic interests
(both public and private sector) in policy making (Marsh and Rhodes, 1992b). Issue

networks are characterised by larger number of participants and unequal distribution of

resources. Since several interests are represented, consensus 1s low.

In most network analysis, the focus has been on policy communities and issue networks,
which form the extremes of the continuum (Marsh and Rhodes, 1992b; Smith, 1993).
According to Marsh and Rhodes (1992b), no policy area perfectly conforms to these
ideal classifications. However, one could talk of a policy community when only some
groups have access to policy making. Where there is no restriction such that no 1interests
are left, there could be said to be issue networks (Rhodes, 1988; Marsh and Rhodes,
1992b; Smith 1993). According to Smith (1993), policy network approach can be
applied together with any macro-theory. Marxism, for instance, is related to the policy
community subtype dominated by capital. Elitism also matches policy community

dominated by privileged interests. State-centred approaches correspond with various

networks dominated by state actors. Pluralism is more related to issue networks where

there 1s no dominant group (Smith, 1993).

One area where there have been some disagreements on the constitution of networks has
to do with the role of government in the network. While Rhodes and his followers,
mainly from the British school, treat the government and state actors as equal partners

in the network, the Dutch school recognises the special position of government and

accord it the role of managing or steering the network (Kickert et al., 1997). This
perspective distinguishes two distinct network management strategies, namely process
management and network constitution (1bid). Process management aims at improving
the interaction process among various actors. It concerns steering strategies that seek to
unite perceptions of the various actors. Network constitution, on the other hand, is
concerned with bringing about changes in the institutional characteristics of networks.

These may involve bringing new actors into the network (Klijn and Koppenjan, 2000).
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Changes in policy network are caused by economic, political and social factors which

affect power structure of the groups involved (Richardson et al., 1992).

The network approach is more realistic as it captures the complexity of the policy
process (John, 2001). Its realisation of the fact that state actors are not neutral makes it
very appropriate for analysing resource policy, especially in developing countries where
the interests of state actors can never be ignored. A deeper understanding of the

complexities of governance, power and the public policy can be found in the policy

network approach (Pierre and Peters, 2000; Sibeon, 2004).

Despite these strengths, policy network approaches have been criticised for being too
descriptive and for not adequately explaining how network changes (Dowding, 1995;
John, 1998). The approach also places so much emphasis on cooperation and ignores
power differences (Dowding, 1995; Brans, 1997). Some critics also argued that 1t is
difficult to know where one network starts and ends (Kassim, 1994). Klijjn and
Koppenjan argued that most of these criticisms are inappropriate. In their view, “the

network approach is solidly rooted in the theoretical history of policy sciences and

organisation theory” (Klijn and Koppenjan, 2000: 137).

While the approach will be very useful in this study, some of its weaknesses will have
to be improved. For instance, most analysts only focus on relationships between top
state officials and leaders of groups during elite circles policy-making. Network models
have hardly been applied to analysis of policy implementation (Carlsson and
Sandstrom, 2008). Consequently, micro- level inter-personal and informal relationships

have often been ignored (John, 2001; Raab, 2001; Sibeon, 2004; Carlsson and
Sandstrom, 2008). It is my intention to help fill these gaps.

3.5.5 Actor-Network Theory

Actor-network theory is associated with Law and Callon (1988) and Latour (1996). The

theory was originally developed for the analysis of the diffusion of technological and

scientific innovations. Some researchers later applied it in rural studies (Woods, 1997;
cited by Morris, 2003; Comber et al., 2003) and in the analysis of agriculture and
environmental policies (Burgess et al., 2000; Morris, 2003). The theory focuses on

networks that are made up of people, organisations, agents, machines and other objects.
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It assumes that, in order to understand technological diffusions, one has to take account
of all the human and non human entities within the networks. The policy analyst must

examine the mechanisms through which networks of relations are composed, how they

emerge, how they compete with other networks and how they are maintained over time
(Latour, 1996; Callon, et al., 1986).

The researcher must also examine how actors enlist other actors into their world and
how they bestow desires, visions and motivations on these actors (Latour, 1996; Law
and Callon, 1988). The theory emphasises the fact that actors are not limited to only

humans because social relations are not only made by the social, but a mixture of the

social and material. Associations cannot be made durable in space and time using
humans alone (Murdock, 1997; Law, 1994). Actors are said to be connected by

intermediaries such as materials, technologies, policy documents and money.

The success of an actor’s intention to build strong networks with others depends on the
ability to mobilise resources or to direct the movement of such intermediaries. It also

depends on the ability to persuade others to be enrolled (Burgess et al., 2000; Morris,
2003; Callon, 1986; Law, 1992). The most important aspect of such negotiations 1s
translation, a multifaceted interaction in which actors construct common definitions and
co-opt each other in pursuit of individual and collective goals. Latour (1986, 1996)
noted that, in the process of translating ones ideas, the procession of power does not

automatically ensure success unless others can be persuaded to perform the appropriate

actions for this to occur.

The theory also posits that networks are dynamic and hence studies need to focus on
these shifting alliances and associations. Methodologically, text analysis and interviews
are relied upon to understand the actors’ actions and negotiations (Callon et al., 1986).
One good element of this theory is that it takes accounts of diversity of actors and the
interactions between them. Its combination of human and non human entities makes it
suitable for analysing environmental issues (Burgess et al., 2000; Morris, 2003). For
Instance, in analysing relationships between forest officers and local people, one may
also have to look at the role played by other non-human actants, such as money and

gifts, in establishing such networks. The model does not adequately examine power
differentials, as it tends to focus too much on negotiations. It is also too complex, as it

treats both human and nonhuman actors equally. Since actors may be spread over a
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large space, the observation of such complex networks could pose problems for

researchers.

3.6 Models of Policy Implementation

While the theories presented so far have improved our understanding of the policy
process, they all tend to focus only on formal policy-making. Given that formulated
policies may sometimes be significantly altered (Jenkins, 1978) or even abandoned

(Parsons, 1995), there is a need to also understand the policy implementation process.

This section therefore presents policy implementation models.

3.6.1 Top-Down Rational Approach

This approach sees implementation as a top-down rational activity whereby top state
officials formulate policies and street level bureaucrats implement those policies
(Derthick, 1972). It is assumed that implementation can only be effective when: goals
are clearly defined; there are adequate resources and an effective chain of command
exists (Pressman and Wildavsky, 1984). In recent years, some theorists in this tradition
have come to accept the fact that implementation is a more evolutionary process.
Majone and Wildavsky (1984: 116) wrote: “implementation will always be
evolutionary; it will inevitably reformulate as well as carry out policy”. These writers,
however, still believe that a proper chain of command can effectively reduce policy
distortions. This model placed too much emphasis on rationality, resource availability
and hierarchical chain of command. It also wrongly assumes that conflicts during
implementation can be controlled by a good chain of command and proper coordination.

However, the model may be applicable in countries where state officials maintain heavy

control over policy implementing agencies.

3.6.2 The Bottom-Up Approach

This approach, which criticised the top-down approach, posits that policy outcomes
largely depend on the interests and decisions of street level bureaucrats. The
implementation of a given policy may involve a multiplicity of organisations at national

and local levels. This produces a complex system, which top-down mechanisms of

coordination are unable to handle (Hjern and Porter, 1981). Since strict hierarchical
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control is not possible, street level policy implementers have the power to change stated
policies (Linder and Peters, 1987). The model does not pay much attention to the
ability of top government officials to shape the behaviour of policy implementers

through proper supervisions. It also failed to analyse the impact of complex networks

on policy outcomes.

3.6.3 The Game Model

This model was developed to contest both the top-down rational and the bottom-up
models. The model sees implementation as something that is structured by conflicts and

bargaining. Various proponents, however, disagree on how to manage such conflicts.
Dunsire (1978) argued that an effective implementation process will have adequate
systems for controlling such conflicts. Bardach (1977), however, argued that
implementation is a game of bargaining, persuasion, and manoeuvring under conditions
of uncertainty. He argued further that no system can perfectly deal with the uncertainties
and the conflicts that often characterise the policy implementation process. This model
could be credited for acknowledging the difficult situations that policy implementers go

through. However, the theory does not give adequate attention to power differentials.

3.6.4 Policy-Action Framework

This model is similar to the game model in that it recognises the conflicts that
characterise policy implementation. Its proponents include Lewis and Flynn (1979) and
Barrett and Fudge (1981). The model acknowledges that organisations tasked to
implement policies are constrained, since some interest groups may not accept the
polictes. There are usually disagreements on policy goals and hence objectives are
sometimes not clear. Implementation is only effective when implementers are able to
bargain and negotiate proper terms with powerful interest groups. Analysts must,
therefore, pay attention to interactions and negotiations between implementers and
Interest groups (Barrett and Fudge, 1981: 25). A major weakness of this model is that it
fails to account for how the internal structure of implementing organisations affects

policy implementation. The model could, however, be credited with discussing the

constraints to policy implementation.
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3.6.5 Policy-Type Approach

The approach is based on the premise that the effectiveness of any strategy adopted by

policy implementers depends on the policy issue concerned. Most researchers use
Lowi’s (1964) traditional category of policy types in such implementation analysis.

Ripley and Franklin suggest that it is usually more difficult to implement regulatory
policies than distributive policies since the latter is often characterised by more conflicts
(Ripley and Franklin, 1982). Although this approach could be credited for recognising
the fact that the success of implementation depends on the policy issue being addressed,

it fails to adequately discuss how other issues, such as resource constraints and the

internal structure of implementing organisations, influence policy outcomes.

3 .7 Organisational Theories

Given that policy implementation is often formally assigned to one or more state
agencies, policy analysis inherently also involves organisational analysis (Parsons,

1995). The section that follows, therefore, reviews theories on organisational analysis.

3.7.1 Weber’s Ideal-Type Model of Bureaucratic Organisation

Weber argued that the bureaucratic structure is better than any other form of
organisation, due to its precision, rationality and efficiency (Weber, 1952). The ideal
type bureaucratic organisation operates just like a machine and as such it does not
change. It is hierarchical in nature and workers must be made to follow formal rules
always. Each worker must relate to each other workers and clients formally. Technical
qualifications should be the basis of employment and promotion must be based on
achievements. When the organisation is not performing well, various measures (such as

a review of personnel selection and training programmes) must be adopted.

The bureaucratic control, which was suggested by Weber, has been criticised by
Marxists as a mechanism for dominating workforce (Edwards, 1975). Weber’s attempt

to equate human organisations with a machine is also unrealistic. Human beings, unlike

machines, usually have the propensity to develop informal relations and networks.

Rational control of workers is also not realistic. As Selznick noted, “all formal

organisations are moulded by forces tangential to their rationally ordered structures and
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stated goals” (1949: 251). Further, the efficiency of employees also depends on a lot of

things such as resources and a good incentive packages (Masson, 1971; Pfeffer, 1997).

Despite these weaknesses, the model draws the attention of researchers to the need to

examine formal operation procedures and coordination during any organisational

analysis.
3.7.2 Employment Relations Model

This model was put forward by Ouchi and Jaeger to contest the anomalies in Weber’s
bureaucratic model. They argued that instead of hierarchical coordination, some

organisations may rather perform better when employees are given more discretionally
powers and where their general welfare needs are met (Ouchi and Jaeger, 1978; Ouchi,
1980). Organisations adopting this type of approach are known as clan-like type of
organisations. This approach is better when employees will be working for a long time,
and where it 1s not possible to strictly evaluate performance individually. The approach
can be credited for reminding researchers about the need to examine the needs and
welfare of employees. The model, however, suggests a too relaxed method for

coordination. It also does not consider how resource availability affect organisational

performance.

3.7.3 Structural Contingency Theory

The model posits that organisations have different contextual factors and hence there is
no best way to organise. A method that can be effective for one organisation may not
work for others (Galbraith, 1973: 2). Organisations that have structures that more
closely match the requirements of the context tend to be more effective. There are three
important elements of context. These are size, technology and the organisation’s

environment. Size of an organisation determines the type of internal control that it uses.
Increasing size leads to division of labour within the organisation (Child, 1972,

Kimberly, 1976). Technology refers to the characteristics of inputs used by the
organisation, its operation procedures and characteristics of outputs (Pfeffer, 1982).
Pfeffer and Salancik (1978) identify resource availability and degree of inter-

organisational linkages as important features of the environment. Burns and Stalker

(1961) also focused on uncertainty and the degree of stability of the environment.
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This theory has filled some of the gaps in the early organisational theories by
recognising how the environment of an organisation affects its performance. However,
it has been criticised for assuming that organisations are always constrained by the
environment. It also failed to adequately discuss some of the elements that constitute the

context of organisations. This makes the theory too complex to apply (Pfeffer, 1982).

3.7.4 Strategic Choice Model

The strategic choice model posits that organisations are not as always constrained by
their environment as implied by the structural contingency theory. Good managers are

able to develop effective strategies to adapt to the environmental context (Miles et al.,
1974). An admirable feature of the model is that it realises the fact that with good
strategies in place, organisations will still be able to perform well in unfavourable
environments. Although the strategic model offers a good critique of contingency
theory, there are limits to which managers can develop effective strategies to overcome

certain constraints within the environment (Aldrich; 1979; Pfeffer, 1982).

3.7.5 Systems Model of Organisational Analysis

The systems approach considers organisations as open systems, which engage in
various modes of exchange with their environment (Locket and Spear, 1980). Every
organisation is part of a larger system, made up of other organisations. The performance
of any focal organisation must be analysed in relation to its interactions with other
organisations in the environment. The approach proposed three levels of analysis- the
subsystem; the entire system and the suprasystem. Subsystem analysis focuses on the
interaction patterns of various sub-units within an organisation. Analysis of the entire
organisation focuses on the examination of the cultural, the structural and the
technological components of the system. The “suprasystem” level of analysis examines
the nature of interactions and linkages of the organisation with other organisations. One
advantage of the model is that it focuses on both intra organisational and inter-

organisational analysis. However, given that an organisation may be linked with so

many agencies, it may be difficult to study all these relationships.
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3.7.6 Zucker’s Institutional Framework

This model posits that organisations are influenced by the laws and traditions of the

societies within which they operate (Zucker, 1977 and 1988). An organisation’s policies
and implementation strategies, therefore, reflect the interplay of its own interests and
demands received from the society. The demands from the society serve as external
pressures on the organisation. This means that the researcher must focus on both
internal and external factors. Although this model has adequately explained how
organisations respond to pressures from organised groups, it fails to adequately explain

how individual members of the organisation are also influenced by members of the

society.
3.7.7 Resource Dependence Theory

The model was first propounded by Aldrich and Pfeffer (1976) and later refined by
Pfeffer and Salancik (1978) and Pfeffer (1982). It is similar to Zucker’s framework

since it also analyses how organisations are externally constrained. The main tenet of

the model is that because organisations are not internally self-sufficient, they depend on

some actors within the environment for resources. These inter-dependencies affect the

performance of organisations, since they receive pressures from actors with whom they

are interconnected (Pfeffer, 1982: 193). There are two dimensions of the theory. First, it
argues that due to resource constraints, organisations respond more to those
groups/organisations in the environment that have power and control over important
resources. The second dimension argues that since focal organisations also have their
goals, they comply with external demands only when there is no alternative (Pfeffer and
Salancik, 1978: 44). Thus, organisations are externally constrained, but analysts must
also pay attention to internal organisational decision making processes. There is also a

need to examine how organisations seek to strategically adapt to their environments
(Aldrich and Pfeffer, 1976: 79).

The model ignores issues such as incentive packages, operation procedures, and internal
power structure of organisations. It also focuses so much on inter-organisational
resource dependency but does not pay adequate attention to inter-personal livelihood
dependencies between members within the organisation and societal actors. Not

withstanding these weaknesses, certain elements of the model can be relied upon for
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analysing the implementation of forest policies by the Forestry Department. It will, for
instance, be interesting to analyse how interdependencies between state and societal

actors affect actual forest policy outcomes.

3.8 The Concept of Power

It is generally acknowledged that the concept of power is a common factor in the policy
process (Foucault, 1980; Hope and Gray, 1982). Dowding (1996: 1-2), in this regard,
wrote: “the answers to questions about power in society are answers to questions about
the very nature of politics and the policy process”. Despite this acknowledgement of
the importance of power in the policy process, there 1s no consensus on how power
must be conceptualised (Dahl, 1961; Said, 1983; Sharp et al., 2000; Lukes, 2005).
Conventional accounts of power tend to equate it with domination. Elitists, for
Instance, see power as a property of a few elites (Dye, 1966; Anderson, 1975). The
ability of those oppressed to resist domination has been acknowledged (see Dahl, 1968;
Zirakzadeh, 1997), yet resistant power was often conceptualised as a weaker force
(Sharp et al., 2000). Recent studies have, however, demonstrated that power is more
diffuse than suggested by early theoretical perspectives (Clark and Dear, 1984; Mann,
1986; Painter, 1995). It is wrong to portray figures of domination as the only people

with power (Tarrow, 1994). Political power is fragile since it depends on so many

people for reinforcement (Sharp, 1973).

3.8.1 Entanglements of Power Perspective

This perspective analyses the interconnections and interdependencies of contemporary
power. It contests traditional conceptualisations of power as a preserve of a few elites.

Most social science writings in this tradition were probably influenced by the ideas of

Foucault (Foucault, 1980, 1982), who cogently captured this diffuse aspect of power as

follows:

Power must be analysed as something which circulates, or rather as something which
functions in a form of a chain. It is never localised here or there, never in anybody’s

hands, never appropriated as a commodity or piece of wealth. Power is employed and

exercised through a net-like organisation. And not only do individuals circulate
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between its threads; they are always in the position of simultaneously undergoing

and exercising power (Foucault, 1980: 938).

There are two phases of the Foucauldian power perspective. The first one 1s the
“strategic model”, which emphasises the ability of resisting power to effectively
challenge, reverse and even sometimes overcome the forces of domination (Thompson,
2003). A subsequent conceptualisation, which Foucault came to favour, 1s
“sovernmentality”. Exercise of power, according to “governmentilty”, is a “conduct of
conduct”, i.e. “the more or less deliberate attempt to shape the actions of others or
oneself” (Dean, 1999: 198). This second formulation emphasises the fact that resistance
force is not always reactive whereby it only reacts to dominating force. Resistance force
is also sometimes autonomous. In this formulation, power is not always a violent face-
to-face encounter between two adversaries. Freedom, therefore, does not disappear

everywhere power is exercised. In some cases, freedom may well appear as a condition

for the exercise of power (Thompson, 2003: 122).

The notion of entanglements of power was recently refined by Sharp et al. (2000), who
argued forcefully that the practice of domination and resistance are inextricably linked
and produce entanglements of power. They argued that power must be conceptualised
as an amalgam of forces, practices, processes and relations. The forces of power
involve the use of power over others (as in coercion or persuasion) or the power to act
effectively within a particular situation. The practices of power involve the use of
strategic knowledge within a particular situation. The processes of power involve a
particular method of doing particular actions over time, while the relations of power

involve the myriad social, economic, cultural and political connections and networks

within and between groups and institutions (Sharp et al., 2000:21).

This relational conceptualisation of power implies that both rulers and those being
commanded have some powers (Sharp, 1973; Chazan et al.,, 1992). The approach

emphasises subtle forms of power, which operate based on associations (Latour, 1986).
Murdoch and Marsden (1995:372) stated that “those who are powerful are not those
who hold power but those who are able to enrol convince and enlist others into
associations”. The fluidity of power prompts some researchers to argue for a potential

conceptualisation of power (Rose, 1967; Mokken and Stokman, 1976; Foucault, 1982;
Dowding, 1996). Lukes (2005: 69) wrote: “power is a potentiality, not an actuality -
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indeed a potentiality that may never be actualised”. Studies by a number of researchers
(Arendt, 1986; Philo, 1992; Cresswell, 2000: 264; Crang, 2000) also lend credence to

this relational conceptualisation of power.

Robinson noted that, in some scenarios, power is exercised as a form of ‘friendship’.
He, therefore, advocated for a model of power that emphasises friendship, consisting of
mutuality, negotiation and respectfulness for the subject (Robinson, 2000: 67). In such
scenarios, those who are supposed to wield power rather form alliances with the
subjects (Atkinson, 2000). Valentine and Longstaff (1998: 148) also demonstrated how
inmates and prison officers in England are often “locked up in alliances, conflicts and

collusions which involve daily compromise, accommodation and negotiation”.

The main weakness of the entanglements of power perspective, especially as presented
by Foucault, 1s that it pushes the relational aspects of power too much and ignores the
fact that some actors have more power than others (Sibeon, 2004). Despite this

weakness, the perspective reminds researchers of the fact that even marginalised actors

can exercise their own forms of power.

3.8.2 Views on How Power Should Be Studied

Lukes classified the views on power into three categories. These are: the one-
dimensional, two-dimensional and the three-dimensional views (Lukes, 1974 and
2005). The “one dimensional” view is credited to Dahl (1961) and Polsby (1963). It
studies power by examining behaviour of actors in concrete decision-making situations
to find out which actor prevails in each situation. The situations have to involve direct,
observable conflicts of subjective interests, seen as overt policy preferences. To these
researchers, “direct conflicts between actors present a situation most closely

approximating an experimental test of their capacities to affect outcomes” (Polsby,

1963: 4). This approach does not consider the strategies of those who have been

excluded from the political process.

The two dimensional view, presented by Bachrach and Baratz (1970) to contest the

anomalies in the one dimensional view, focuses on the examination of the interests

(seen as observable preferences and grievances) of all actors. They explained that those

with power also have the ability to dominate the political agenda by withholding certain
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issues from the public. Hence, there must be a multidimensional analysis that also looks
at the non-observable aspects. Since power 1s not only reflected in concrete decisions,

the researcher must consider the chance that some actors could limit decision making to

relatively non controversial matters and or exclude others from the process. There may
be consensus among the various actors, yet there may be grievances and conflicts which
are not brought to the political domain. Bachrach and Baratz (1970: 8) wrote: “to the
extent that a person or a group consciously or unconsciously - creates or reinforces
barriers to the public airing of conflicts, that person or group has power”. Researchers
must, therefore, examine both decision-making and non-decision making processes. A
decision 1s “a choice among alternative modes of action” (ibid: 39), while a non-
decission 1s a “decision that results in suppression or thwarting of latent or manifest
challenge to the values or interests of the decision maker” (ibid: 44). This approach also

stresses the need to examine actual, observable, conflict, overt or covert.

The three dimensional approach, presented by Lukes (1974, 2005), posits that those
with power are also able to distort the judgement of their subjects so that the real
interest of the latter is manipulated. Lukes criticised the early approaches for insisting
that there must be observable conflicts wherever power is exercised. He argued that the

most effective and insidious use of power is to prevent conflict in the first place. Hence,

there are situations where there may be no actual observable conflict, since that might
be averted, yet there may still be potential latent conflict. Conflict is said to be latent in
the sense that it is assumed that there would be a conflict of interests between those
exercising power and those subjected to it, were the latter to become aware of their real
interests (Lukes, 2005: 153). Consequently, apart from examining observable

behaviour, researchers must also look at the structures which shape interests and desires
of people (Lukes, 1974, 2005).

3.9 Perspectives on Governance

The policy process cannot be well explained without an understanding of the concept of
governance (Culpitt, 1999). It is difficult to provide a universally acceptable definition
of the concept of governance (Rhodes, 1996; Pierre and Peters, 2000; Painter, 2003:
Barnett, 2003). However, the concept has often been used to capture the broad power

relations between rulers and subjects (Culpitt, 1999). Watts (2003: 12), for instance,

defines governance as “the structure of patterns of relations between various political
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actors”. Klijn and Koppenjan (2000: 136) define it as *“directed influence of societal
processes”, while Jonas and While (2005: 73) define it as any social mode of co-
ordination, in which the aim is to control or facilitate social activities. In view of the
fluidity of power, governance does not only involve an application of hierarchical forms
of control but more so the use of persuasion to seek cooperation of subjects (Ackerman

and Kruegler, 1994; Rose, 1999; Barry et al., 1996). Rulers rule through governmental

rationality, a field of power aimed at shaping conduct (Foucault, 1991).
3.9.1 Models on governance

According to Pierre and Peters (2000), there are four structural models of governance.

These are: governance as hierarchies; governance as markets; governance as networks

and governance as communities.

3.9.1.1 Governance as Hierarchies

In this type of governance, society is directed through a system of command and
control. Governance is conducted by and through vertically integrated state structures.
State 1institutions enforcing laws function in a hierarchical system of command and
control. Critics argue that due to globalisation and declining state resources, the
hierarchical model 1s not effective in the contemporary world (Rhodes, 1996; Pierre and
Peters, 2000). Further, while the state may be employing a hierarchical form of
governance, some of the actors within its network may not conform to the state’s
interests and objectives (Pierre and Peters, 2000). Local resistances also make some
areas within the national space ungovernable by the state’s hierarchies (Watts, 2003).
Such areas can only be better governed through a power-sharing strategy that involves
networks between local elites and the executive. Traditional conceptualisations of
governance as top down exercising of power are, therefore, not realistic (Burchell,
1991; Ackerman and Kruegler, 1994; Sharp et al., 2002). Despite these weaknesses,
hierarchical models of governance cannot be totally discarded because, in both
developed and developing countries, central governments still maintain tight

hierarchical control over certain resources, local government and many sectors (Pierre
and Peters, 2000).
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3.9.1.2 Governance as Markets

This type of governance entails assigning the roles of resource allocation and the
steering of the economy to market forces. For instance, instead of electing state
officials to take decisions about services, the market forces dictate what services clients

want to use and what producers produce. Apart from the fact that it empowers citizens,
the model is not costly (Pierre and Peters, 2000). Market forces may, however, lead to

resource depletion and environmental problems. There are certain public goods and

services whose production cannot be left in the hands of market forces.

3.9.1.3 Governance as Communities

This perspective argues that communities can and should be allowed to govern
themselves and resolve their common problems with a minimum state involvement.
Both the state and local governments are said to be too big to handle ditferent problems
of various communities. In addition, state and local government actors are too far and
they usually employ too much bureaucratic procedures which are unable to solve
community problems (Pierre and Peters, 2000). There is therefore the need to allow
members of the community to govern themselves. The model wrongly assumes that
communities can easily agree on the nature of problems and their solutions. Although
there are sometimes marked power differentials even within small communities (Leach

et al., 1999), the model ignores how these affect the ability of local communities to

govern themselves.

3.9.1.4 Governance as Networks

The network approach, which is usually referred to as policy networks, is perhaps the
most familiar model in the literature on contemporary governance (see, Rhodes, 1996;
Pierre and Peters, 2000). Instead of the traditional command and control way of
governing, government is said to be sharing power or co-governing with different
societal actors (Rhodes, 1996, Kickert, 1997; Pierre and Peters, 2000). Governing of
the economy is based on a network between state officials and societal actors. In this
regard, Rose sees governance as the outcome of all the “interactions and

interdependencies; the self organising networks that arise out of the interactions

between a variety of organisations and associations” (Rose, 1999:17).
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It is argued that: “[t]he development from government towards governance - the
decreasing reliance on formal legal powers - has clearly strengthened the position of the
policy networks” (Pierre and Peters, 2000: 20). This approach is in line with the
“analytics of government” school of thought, which posits that governing 1s not only
about controlling subjects, and that it also includes the use of persuasive tactics (Dean,
1999). Although the approach captures the reality of the fluid nature of power in the
contemporary world, some researchers tend to push this too far (see for instance, Smith,

1993; Rhodes, 2000), thereby ignoring the fact that state actors have spectal powers

which are not available to societal actors.

3.9.2. Choice of Governing Strategies in Africa

3.9.2.1 The Colonial Legacy and the Ideology-Based Models

The colonial legacy model argued that post colonial African states adopted governing
strategies tnherited from their colonial masters. British colonies tend to adopt a more
decentralised system, following the indirect rule practiced by the British. French
colonies, on the other hand, tend to use a more centralised system, in line with the tight
direct rule used by France (Lonsdale, 1981; Miles, 1994). A major weakness of this

model 1s that it does not adequately explain why countries ruled by the same colonial

powers sometimes have different governing structures.

The ideology-based model posits that the governing strategies adopted in various
countries are determined by the political ideologies of early post-colonial Africa leaders
(Miles, 1994). This model fails to explain institutional variations within the same
country (Boone, 2003). Both models failed to analyse how the organisation of local
societies influences governing strategy (ibid). This last factor has been well discussed

by Catherine Boone (2003) and this is presented in the discussion that follows.

3.9.2.2 Boone'’s Model

Boone (2003), who rejected both colonial legacy and the ideology-based models, argued
that the strategies of control adopted by post-colonial rulers are based on bargains
between the central rulers and local elites. These governing strategies usually vary

across sub-regions of the national space. Collaboration between local elites and central
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rulers is determined by factors such as: communal structure, class relations, and source
of rural elite power. Four ideal types of institutional configurations have been identified.
These are power sharing, usurpation, administrative occupation and non-incorporation.
Institutionalised power-sharing occurs when local elites wield non-state forms of power
over their subjects and are also economically dependent on the central government. In
such circumstances, central rulers rule the countryside indirectly through rural elites (i.e.
mainly chiefs and land owners). This form of indirect rule was used by the British
during the colonial era. The system was also used in ruling Senegal’s Groundnut Basin.
Such an indirect rule usually produces a kind of “decentralised despotism”, which does

not expand grass roots participation but rather increases the power of local elites.

Usurpation occurs where the rural economy is hierarchical and rural elites do not
economically depend on the central rulers. The rural elites are more autonomous and
threatening to the central rulers. Central government will try to destroy the foundation
of their neo-traditional authority by establishing its own institutions at the local level.
There are dense networks of state institutions at the local level but the centre’s own

agents retain control. This means that institutions are spatially deconcentrated but power
1s centralised. Boone stated that this was the case of Asante in Ghana, where the

Nkrumah regime sought to destroy the power of the chiefs. Cases of this were also

mentioned in the Abomey region of Benin and Chagga district of Tanzania. It is further
argued that central rulers are usually unable to totally usurp the powers of the local elite

by such strategies. Consequently, state agents at the local level are likely to face

competition from such local elites over the control of the local resources.

Administrative occupation occurs when a rural society is not hierarchical and, therefore,
no rural elite exists. If this area is a zone of commercial agriculture or has some useful
natural resources, the central regime will have an interest in incorporating it into the
national economy. However, it will attempt to govern from the centre rather than
building dense networks of state institutions in the rural areas. The regime avoids
devolving power to local actors due to fears that such a strategy could lead to the
emergence of a new local elite, which opponents can rely on to challenge the executive.
This strategy, she noted, was adopted to rule Lower Casamanse in Senegal where the
society was highly egalitarian. Central rulers, in this scenario, will not want to
decentralise but if forced to do so, then they will adopt administrative deconcentrations

that ensure that their own agents are in tight control of the new local institutions. In such



61

cases, central government gets closer to rural communities but there is no increase in

local people participation.

A strategy of non-incorporation, whereby a central regime will not build any
institutional apparatus in the area but will rather allow local populations to govern
themselves, occurs when the peasant society does not have any viable economic
resource, and it is not threatening to the centre. The presence of government activities in
such areas will be minimal, even if forced to govern such regions under current
decentralisations. The author cited zones occupied by nomadic groups in the Sahel and
parts of rural Congo, where central governments presence has still been minimal, as
examples of this latter case. Each strategy, according to Boone, 1s not permanent.
Institutional changes may result from changes in central government’s basic goals or
preferences. Again, changes in social structure of the periphery, for instance, weakening

of rural notables’ authority over subjects, can also lead to changes in governing strategy.

The model fails to analyse how networks are formed between street level bureaucrats
and local people. This is odd since even in cases where government maintains its own

staff at the local area, informal interpersonal networks may develop between local

actors and the street level bureaucrats. However, by focusing on spatial analysis of

governing strategies, the model has perfectly introduced geographical dimensions of

governance into political theory.

3.10 Local Community Participation in Natural Resource Management

The preceding discussion mainly focused on the conventional policy process whereby
policies are formed at the national level and implemented by one or more organisations.

It 1s considered imperative to review some of the literature on forest decentralisation

and community forestry, given the fact that such issues have gained much currency in

recent years.

3.10.1 Contested Views on Community Management of Natural Resources

The ability of local people to manage their resources has been a source of debate in the
resource management literature. Within the realm of theory, Hardin’s thesis, The

Tragedy of the Commons, was one of the earliest writings on the subject. He likens
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communally owned resources to a finite pasture that is opened to all herdsmen in an
area. He then argued that each rational herdsman will want to increase the number of his

animals to get more income. This will consequently lead to the degradation of the

common pasture (Hardin, 1968). The implication of Hardin’s thesis 1s that when a
group of people are in a situation where they could mutually benefit, if all adopted a
rule of restrained use of a common resource, they are not likely to do so unless they are
coerced by an external force. Each individual has an incentive to ignore the social and
environmental costs of his or her resource use for fear that even if he or she adopts
conservative methods, others will continue to use the resource indiscriminately (Wade,

1988). In his thesis The Logic of Collective Action, Olson (1971:2) made similar
arguments that suggest that rational, self-interested individuals will not act to achieve

their common or group interests unless coerced.

Based on these arguments, it has been suggested that the only way to prevent the

ultimate destruction of the common resource base is control by the state or an external
organisation (Ehrenfeld, 1972; Carruthers and Stoner, 1981; Smith, 1981). Ophuls

(1973) has argued that, due to the tragedy of the commons, environmental problems
cannot be solved through collaboration. He suggested that a government with very

strong coercive powers is needed to solve environmental problems. Some studies have

reported scenarios parallel to the “tragedy of the commons”. Wainwright and
Wehmeyer (1998) reported that one major problem faced by a community integrated
conservation and development project aimed at conserving wildlife in Zambia was the
fact that certain individuals continued to poach the animals to satisfy their personal
interests. Similarly, Gibson and Marks (1995) noted that local hunting does not decrease

in areas where participatory programmes are being undertaken in Africa because some

farmers and hunters are interested in only their personal gains.

Despite these claims, this perspective has been contested (Wade, 1988; Gudykunst,
2000; Ostrom, 2003; Agrawal, 2007). Analytically, Hardin and his followers have made
many sweeping generalisations based on inappropriate assumptions which are hard to
find in the real world. For instance, Hardin confuses “no property” with “common
property” (Wade, 1988). The former, otherwise known as “open access property”, is
used for situations where there is completely unrestricted access and this is the situation
that Hardin assumes (Wade, 1988; McKean, 2000). In reality, it is much easier for the

common owners to make and enforce rules to govern common property resource use.
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By failing to make appropriate distinction, Hardin and his followers generalise their
results for “no property” to cover “common property” (Wade, 1988). As Rees (1990)
noted, such common property resources are open only to those within specific
communities, governed by strict rules of social conduct and collective responsibility.
These soctial and cultural rules may have been built over a long period of time to ensure
the survival of the society and are, therefore, effective in managing natural resources. It
1s only when the traditional control mechanisms break down that resource degradation

may set in (Perrings, 1987; Banana and Gombya-Ssembajjwe, 2000).

There are well documented examples of peasant communities managing resources
without any destruction of the commons. The open-field systems of medieval Europe
and the present day Andes have been cited by Wade (1938) as evidence of local
communities’ ability to manage the commons without state intervention. Becker and
Leon (2000) reported a complex forest management system in some Yuracare
settlements in Bolivia, where apart from managing the forests, the people also planted

and nurtured plant species that are preferred by the game they hunt.
3.10.2 Decentralisation and Community Participation in Resource Management

In recent years, debates over local communities’ ability to manage resources have been
rekindled by contests over the prospects of decentralised management schemes.
Although the term decentralisation is contested (Conyers and Hills, 1984; Smoke and
Lewis, 1996; Turner and Hulme, 1997), it broadly refers to the transfer of power from
central governments to local actors (Smith, 1985; Agrawal and Ribot, 1999). Cheema

and Rondinelli (1983) identified four major types of decentralisations. These are

deconcentration, delegation, devolution and privatisation.

Deconcentration involves the transfer of functions from the central government to its
own field staff located outside the national capital. This is also referred to as field
administration (Olowu, 2001:3) or bureaucratic decentralisation (Rolla, 1998:27-39).
Delegation involves the transfer of authority to an organisation which may have some
semi-independent authority to perform certain functions. Devolution is a system through
which the central government transfers certain functions to independent local units.
Privatisation refers to the transfer of some functions from central government to private

or non governmental organisations. In practice, several types of decentralisation are
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combined (Parker, 1995; Olowu, 2001). Most of the so called decentralisation programs
in the developing world are just some form of deconcentration (Adamolekun, 1991;
Diouf, 1998; Olowu, 2001). As far as the management of natural resources is
concerned, decentralisation must give decentralised bodies a higher degree of autonomy
(Kaimowitz et al.1998; Agrawal and Ribot, 1999; Agrawal, 2001; Gray, 2002; Ribot,
2008). Agrawal and Ribot (1999) proposed “democratic decentralisation”, which entails
the transfer of power to downwardly accountable local representatives, as the best form

of power transfer for effective resource management.

One argument in favour of decentralised natural resource management is based on the
belief that the plural participation that goes with decentralisation will reduce
management cost due to proximity to local resource managers, and reliance on local
knowledge (World Bank, 1997; Ribot, 2001; Larson, 2002). It is also argued that since
local people are located very close to natural resources, they can supervise resource
management better than central government officials, who have legal authority over vast
areas (Carney and Farrington, 1998; Larson, 2002). Decentralisation can also lead to
equitable distribution of the benefits from natural resources (World Bank, 2000; Ribot,
2001; Larson, 2002). This will lead to an improvement in the livelihood of forest users.
Proposals based on such arguments usually call for the integration of conservation and
development programmes in which local communities are encouraged to design their
own methods of forest conservation and undertake development projects at the same
time. A number of such integrated conservation and development projects have been
carried out in many communities in the developing world (Wéinwright and Wehrmeyer,
19938; Becker, 2003). Decentralisation will also enable marginalised groups to take part

in the formulation and implementation of forest policy. This will give them a greater

sense of ownership over the resources, and also ultimately increase their willingness to

observe stated rules (Ostrom, 1990; Carney, 1995).

Almost all the points raised to support decentralised natural resource management have
come under attack. One point that has come under strong attack is the argument that
decentralisation will make it possible for local knowledge to be tapped for natural
resource management. The same argument, when reversed, implies that resource
management will not be effective where appropriate local knowledge is lacking.
According to Larson (2002) technical expertise on the management of natural resources

Is generally uncommon and hiring specialists may be expensive for local governments.
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Local resource managers may also not be willing to enforce strict laws of regulation,

due to tribalism and nepotism (Lutz and Caldecott, 1996; Kaimowitz et al., 1998;
Larson, 2002).

It has also been argued that advocates of decentralised forest management usually seem
to 1gnore inequalities and related intra- and inter-community resource struggles. They,
therefore, treat local communities as homogenous entities that are capable of
maintaining socially and ecologically sustainable natural resource management systems
(Agrawal and Gibson, 1999). In the real world, there are many conflicts within local
communities about natural resource use (Chambers, 1997; Larson, 2002). Boundary
conflicts have also been cited (Sarin, 1996; Ahluwalia, 1997). Shah and Shah (1995)
reported that a decentralised community based approach to forest management in parts

of India resulted in a situation where forest dependents in some communities raided the

forest reserves of nearby weaker communities in order to allow for the regeneration of

their own forest.

Further, unequal power relations at the community level imply that decentralisation may
not give everybody the same level of opportunity to influence policy (Ghimere and
Pimbert, 1997). Decentralisation may rather hinder equitable distribution of the benefits
of natural resources, since powerful local politicians may dominate powerless citizens in

the sharing of such a local cake (Carney, 1995). The process may benefit local elites at

the expense of marginalised social groups such as women (Larson, 2002).
3.10.2.1 Empirical Support For and Against Decentralised Forest Management

There are some examples where decentralisation/collaboration led to better forest
management, while there are other equally good cases where decentralisation did not

achieve good results (Enters and Anderson, 1999; Agrawal, 2007). One good example

where local people have demonstrated their ability to manage forest resources was
reported by Turker (2004) in his study of Mexico’s Monarch Butterfly Reserve. He
found that there were no effective institutional arrangements, but some community
Institutions were resilient and supported conservation even though the political
economic context undermines their authority. A similar case was reported by Banana

and Gombya-Ssembajjwe (2000). The authors showed that colonial and post colonial

regimes in Uganda vested forest lands within central governments. However, in some
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areas, local people were working as guards, and deforestation rates in such areas were

generally lower than in areas where only government guards worked.

Pandit and Thapa (2004) also did a comparative study in the Nepal mountain forests.
They compared the rate of degradation in forests being managed by central governments
and those under the management of local communities. The authors concluded that the
rate of degradation of timber products in forests being managed by governments did not
differ from that of forests under community management. However, non-timber forest
products were being depleted more rapidly in government protected forests than in

forests under community management. Becker also reported a good community

managed forest reserve in Loma Alta in Ecuador. This success story was due to
collectiveness and the fact that members of the local community share a long history of

local decision making about land allocation and thus have the capacity to make rules to

regulate forest exploitation (Becker, 2003).

A number of cases where decentralised forest management programmes did not achieve

good results have also been documented. Even in countries where community
participation resulted in better forest management, there are some localities where such

programs have not benefited forests. I have already cited an example in Nepal where

community management was more effective than state control, yet in the same Nepal,
there were some areas where community participation failed. Lachapelle et al. (2004)
documented this when they made a study in three communities located within the
forests in the middle hills of Nepal. They revealed that the state government
decentralised forest management to enhance community participation in forest
management but traditional power structures, such as caste and gender, made it difficult
for the members of the local community to work together for the preservation of the
forests. I have also already mentioned that programmes initiated for local participation

in wildlife preservation in some forest reserves in Zambia failed because many farmers

did not comply with preservation rules due to personal cost-benefit calculations
(Wainwright and Wehrmeyer, 1998).
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3.10.3 Frameworks for Analysing Decentralisation

This section presents three frameworks for analysing decentralisation. It also presents

the Dubois model which focuses on the evolution of participatory forest management

approaches.

3.10.3.1 Cheema and Rondinelli Framework

Cheema and Rondinelli (1983) identified four major sets of factors that influence the
implementation of decentralisation. They proposed that any analysis of decentralisation
programmes must examine these factors, which include: the socioeconomic and
political setting of a nation; inter-organisational relationships; resources availability and
characteristics of implementing agencies in terms of staff numbers, skills etc. The
framework does not pay attention to local power structures. It also ignores the

importance of representativeness and accountability of local actors to the effectiveness

of any decentralised programme.

3.10.3.2 Olowu’s Framework

According to Olowu (2001), any analysis of a decentralisation programme must
examine the goals which the programme sets to achieve and seven mechanisms,
namely: types of responsibilities devolved to local actors; level of financial autonomy
given to local actors; extent to which decision making powers have been transferred to
local actors; how decentralised personnel are managed; enforcement of local
government accountability; linkages between decentralised agencies and other

organisations outside the state in the delivery of services. This framework failed to

consider how local power relations affect decentralisation programmes.

3.10.3.3 Actors, Powers and Accountability Framework

Agrawal and Ribot (1999) propounded this framework for the analysis of forest
decentralisation programmes. The authors argued that decentralisation only works when
powers are transferred to local representatives who are downwardly accountable to their

constituents (Agrawal and Ribot, 1999). Any analysis of forest decentralisation

programmes must, therefore, focus on three distinct dimensions, namely actors, powers
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and accountability. Analysis of actors must examine whether those receiving devolved
powers are the true representatives of the local people. Analysis of powers must

examine the types of power that have been transferred. This involves an examination of

whether local people have power to: create rules; make decisions; ensure compliance

and adjudicate disputes. It must also be established if representatives are downwardly

accountable to the citizens (Agrawal and Ribot, 1999).

The framework is more comprehensive than previous models. However, it also tends to
neglect the influence of local socio-political structures and informal networks on the
outcome of decentralised programs. It must also be stressed that all the contemporary
decentralisation models fail to capture how decentralised programmes are shaped by

multiple network relationships.

3.10.3.4 Dubois Model on the Evolution of Participatory Management Programmes

The model focuses on the evolution of participatory programmes in the developing
world. It posits that forest management in the developing world has passed through two
stages and it 1s now entering a third stage. The stages are: (a) the technocratic era; (b)
the participatory era and (c); and the political negotiation. The technocratic era
occurred in Africa around the 1960s and was characterised by what he termed
“management for the forest and against the people”. The colonial administration, during

this era, excluded local people from resource management. Community rights over

resources were also restricted since local people were seen as the problem.

The participatory era, which witnessed the pursuit of participatory management
approaches, stretches from the late 1980s to the early 1990s. The shift was part of a
broader emerging development paradigm, which places emphasis on involvement of
local people in development activities (Chambers, 1994). Participatory approaches have
been adopted more widely in Asia than in Africa (Shepherd, 1991; Woodcock, 2002).
The emergence of political negotiation era is characterised by what Dubois terms
“forest management with the people and actors”. This approach is still emerging and is

backed by state policy in some parts of South East Asia, especially India and Nepal
(Woodcock, 2002). Collaborative forest management needs to be politically negotiated

so that each stakeholder’s role must be negotiated (Woodcock 2002: 17).
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A major weakness of this model is that it fails to adequately explain why different
management approaches may co-exist in some regions. While these broad paradigm
shifts have been reportedly seen in parts of Africa (Woodcock, 2002)) and South East
Asia (see Poffenberger, 2000), changes in networks in different eras have not been well
examined. These network relationships are bound to be shaped by the distribution of

endowments in various countries and hence country-specific studies are important to

understand what factors shape collaboration between state and societal actors within

different eras.

3.11 Conclusions

Although several useful insights have been gained from this literature review, there are
some gaps that need to be filled. The review shows that contemporary policy models are
not suitable for analysing, in an integrated way, policy formulation and implementation.
The Advocacy Coalition Framework (Sabatier and Jenkins-Smith, 1999) and the
Balance of Policy Pressure Model (Grainger and Malayang, 2006) are quite
comprehensive, yet they tend to focus only on formal policy-making.

T

On the other hand, existing policy implementation models (See for instance, Barrett and

Fudge, 1981; Majone and Wildavsky, 1984) have not paid adequate attention to
interactions at formal policy-making circles. They also tend to focus only on top-down
processes of coordination. The few models which focus on bottom- up processes also
tend to ignore hierarchies. As Sabatier (1986) and Morgan (1993) noted, there is a need
to design comprehensive models that combine both top-down and bottom-up
approaches. The literature on organisational theory also tends to focus only on formal
rules and resource availability. Organisations must be analysed not only in relation to

material resources, but also in relation to culture, power and gender relations. Attention

must be given to the potential of organisations to change under human agency (Berry,
1997, Leach et al., 1999; Klooster, 2000).

Of the various approaches on public policy analysis, the policy network perspective,
which 1s not totally blind to power differentials, will be the most appropriate approach
for this study, given the fluidity of power in the contemporary world (Pierre and Peters,
2000; Sibeon, 2004). However, existing network models tend to only focus on analysis

of inter-governmental relationships at formal policy-making circles (see for instance,
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Rhodes, 1988; Marsh and Rhodes, 1992a; Smith, 1993). Interpersonal relationships

between street level policy implementers and societal actors have not been fully
explored. As John noted, what is needed 1s “an approach which can examine the
complexity of the links and show how personal contacts can affect policy outcomes....”

(John, 2001: 148). It is my hope to help fill some of these gaps.
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CHAPTER FOUR
MATERIALS AND METHODS

4.1 Introduction

The primary aim of this chapter is to devise a new technique to analyse, in an integrated
way, forest policy formulation and implementation in an African setting where the
informal dimension of political relationships and institutions is as important, if not more
important, than the formal dimension. As the common factor in these relationships is the
concept of power, the first part of the chapter outlines a new approach to modelling
power in this context. The second part shows how forest policy formulation and
implementation can be represented in this approach and lists some hypotheses derived

from the methodology. The third part discusses the methods that were used for the

collection and analysis of data.

4.2 Modelling Power

Even though it 1s generally acknowledged that a model of power is required for any
rigorous analysis of the policy process (Hope and Gray, 1982; Parsons, 1995; Dowding,
1994, 1996), there is still no consensus on how power should be conceptualised (Dahl,
1961; Scott, 2001; Lukes, 2005). My conceptualisation is largely based on the
Foucauldian perspective, which has also been refined by many scholars (See, Valentine
and Longstaff, 1998; Dean, 1999; Sharp et al., 2000; Luke, 2004). A key principle of
this perspective is that power is fluid and spreads through society (Foucault, 1980: 98).

Of the two phases of the Foucauldian perspective (see Chapter 3), my model is based on
“governmentality”, which posits that the exercise of power is a “conduct of conduct”,
that 1s “the more or less deliberate attempt to shape the actions of others or oneself”
(Dean, 1999: 198). This formulation recognises the fact that exercise of power is not
only a face-to-face violent encounter between two adversaries; it also involves subtle
“forms of influence”. There is no simple difference between the ruler and the subjects
(Thompson, 2003). My adoption of this relational conceptualisation of power does not

mean that I am totally blind to unequal power structures. I assume that power is not
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equally distributed but it is still relatively fluid. So that even marginalised actors have

some spaces to exercise their own forms of power.
4.2.1 Elements of Power

Lukes (1977: 4) definition of power as “the capacity to bring about consequences”,
highlights the important elements of power that will guide my conceptualisations. The
notion of “capacity” is usually ascribed to an actor or an agent (Dahl, 1957; Lukes,
1986; Sibeon, 2004). An actor/agent is an entity “that has capacity to formulate and take
decisions and to act on some of them, the question of which decisions are acted upon, or
can be acted upon, being an empirical matter” (Sibeon, 2004: 119). Actors whose power
relations will be analysed in this study include government leaders (the executive),
international donors and environmental NGOs; the Forestry Department; local
communities; timber contactors; chainsaw operators and individuals that posses a direct,

significant and specific stake in the forests (Woodcock, 2002).

4.2.1.1 Power as Capacity

As clearly captured by the guiding definition, power can be examined as a “potential” or

“capacity”. Following Hussein and Ketz (1991), potential power will be analysed by
examining three variables, namely: abilities, constraints and opportunities. An actor’s
ability to achieve desired interests depends on his/her rights and resources. Constraints
are the limits to the abilities of an actor. They explain why some actors do not act even
when their interests are being threatened. This resonates with rational choice theories

(Dowding 2001). Opportunities provide actors with favourable conditions for the

successful exercise of power.

The potential aspect of power implies that the ability of any actor to influence the policy
process 1s time and space-specific. Each actor has the capacity to achieve success only
within certain contexts. I term this “context-bound” ability (Dahl, 1968; Lukes, 2005).
Another issue which is related to the potential aspect of power is the cost of employing
a particular form of power. One may have power to achieve certain things but he/she

may not employ that form of power when the cost of exercising it outweighs expected

benefits (Harsanyi, 1962; Goldman, 1972). This is useful for explaining why force may

not be applied in certain circumstances.
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4.2.1.2 Forms of Power

There is a distinction between power capacity and actual exercising of one’s power. The
latter is usually referred to as “mechanisms of influence” or “forms of power”
(Bachrach and Baratz, 1970; Russell 19735; Galbriath, 1983; Ledyaev, 1997). I use these
phrases simultaneously to refer to all the mechanisms through which an actor influences
other actors in a way that they would not otherwise act. This is in line with the phrase
“bring about” in the guiding definition. Several researchers have attempted to classity
these forms of power (Bachrach and Baratz, 1970; Wrong, 1979; Galbraith, 1983;
Lukes, 2005) but the classification provided by Ledyaev i1s most appropriate here.
Ledyaev (1997) classifies power into six forms, namely: force, coercion, inducement,
persuasion, manipulation and authority. These forms differ in “the source of a subject’s

submission to the power holder” (Ledyaev, 1997; 183).

Force 1s a violent form of power whereby submission 1s achieved through the
employment of negative sanctions, which usually involved influencing a subject’s
physical body or environment (Bierstedth, 1950; Wrong, 1988; Connolly, 1993).
Bacharach and Baratz (1970: 27-28) perfectly describe how force operates when they
wrote that: “.... in a situation involving force one’s objectives must be achieved, if at
all, in the face of the others noncompliance...... once the fist, the bullet, or the missile

1s 1n flight, the intended victim is stripped of choice between compliance and non-

compliance”.

In the case of coercion, compliance is achieved through threats of negative sanctions
(French and Raven, 1959; Bacharach and Baratz, 1970). With regards to inducement, a
subject’s compliance is based on a reward from the one exercising power (De
Crespigny, 1968: 198). Manipulation involves influencing a subject without explicitly
making him/her aware of the actual intentions of the power holder (Easton, 1958: 179).
Persuasion exists when compliance is achieved by the presentation of rational
arguments that appeals to the subject (Wrong, 1988). Authority involves situations
where the subject complies because of the conviction that the power holder has the
legitimacy to command (Bacharach and Baratz, 1970; Scott, 1994) or the perception
that the power holder is a “knowledgeable” actor (Ledyaev, 1997). I assume that all
these forms of power are important for understanding the complex policy process, in

which many actors are acting and reacting to the actions of others (Owen, 1995; Scott,
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2001). I assume that various actors employ different mechanisms at different stages of

the policy process. The effectiveness of each strategy will be analysed contextually.
4.2.1.3 Issue Scope and Context-Bound Elements of Power

While acknowledging the fact that power is not evenly distributed, I assume that it 1s
still quite fluid. So both state and societal actors have the ability to influence certain
issues. Lukes (2005) differentiates between single-issue and multi-issue powers and that
distinction applies here. In the case of single-issue, an agent’s power can only prevail
over a particular issue. On the other hand, the actor with multi-issue power has the

ability to prevail over several issues. The issue-scope element of power does not mean
that an evaluation of the relative powers must be based on the number of issues over
which different actors prevail (as suggested by Polsby, 1963). The analysis will evaluate
the significance of the issue over which each actor’s power prevails. For instance, if
government leaders exclusively formulate many policies but those excluded manage to
frustrate the goals of such policies at the implementation stage then the government
leaders only have power over official policy-making. Given that implementation results

determine actual policy outcomes, one can conclude that those excluded have more

influence on the policy process than the government.

As noted already, the ability to achieve desired outcomes only within certain contexts is
termed context-bound ability as against context transcending ability (Luke, 2005). In
the latter scenario, the same agent can achieve the same results across a range of
different circumstances (ibid). Though the executive may have a more context-
transcending ability, its power is not total. There are situations where some areas are

difficult to govern, due to resistances from local people. Such areas become what Watts

(Watts, 2003:29) terms “ungovernable spaces”.
4.2.1.4 Interests as the Driving Force of Power

The last key concept in the guiding definition is “consequences” and this is assumed to
be outcomes. As stated by Debnam (1984:55) “the term power cannot be used without
reference to an effect”. Outcomes are the impacts that flow from action or inaction by
actors (Levy et al., 1974; Anderson, 1975). The “outcomes of power must serve the

interests of the powerful” (Lukes, 1986: 5). How to analyse interests usually depends on
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the view of power being employed. The “one dimensional view” of power
conceptualises interests as overt policy preferences of the political actors. The “two
dimensional view” treats interests as policy preferences of participants, but it also

analyses the grievances of actors who have been excluded from the formal policy

process (Chapter 3).

The “three dimensional view” is based on the belief that those with power are able to
structure the very preferences of their subjects through manipulation of the entire social
system. Consequently, observable preferences of the subjects do not tell about their real
interests (defined as what their actual interests would have been if the system had not
been influenced). Even if there are no observable conflicts, there could still be latent
conflicts 1n the sense that there would be conflicts between those exercising power and

those subjected to it, were the latter to become aware of their real interests (Lukes,
2005: 153).

The three dimensional view is more comprehensive but its application is very difficult
(Hindes, 1986). Hence, I will analyse interests based on the second view. I use
interests, therefore, to refer to the policy preferences of all actors participating in the
political process and those excluded from active political participation. Interests are also
assumed to include basic needs of particular groups. This resonates with Feinberg’s
(1984) assertion that one can objectively conceptualise interests to include basic goods
needed for a satisfactory human welfare. Such welfare interests include basic items,
such as health, shelter, personal security, adequate nourishment, income, wealth and
other essentials, needed for survival (Sen, 2002). Conceptualising interests objectively
1S not unproblematic, given the fact that the actors may not be aware of those interests

(Lukes, 2005). All interests will therefore be examined through what respondents say

and their actions in particular situations, as revealed by documents.

4.2.1.5 Investigating Power Relations

It has been stated already that the “two dimensional approach” will be adopted for this
study. The “three dimensional approach” is theoretically more comprehensive.
However, it is inappropriate for this study since investigating such things as real and
latent interests is complex (Hindes, 1986). Again, my choice is based on the advice of

Hussein and Ketz (1991) that, once power is relatively fluid so that no single actor is
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able to control grievances of others, the focus on latent conflicts is no more important.
While mainly employing the two dimensional view, I will also draw on a few insights
from the third view. For instance, I will examine how the political system might
contribute to mobilisation of bias against some groups. Again, I will analyse how
certain macro-level political structures will mandate compliance. This is in consonance
with the advice of Lukes (2005) that since his three dimensional view is more difficult

to apply, it is possible for researchers to incorporate some of its elements into the

second view. The second view will also be useful for analysing hidden policy agendas.

4.2.1.6 A General Model for Analysing Power

Combining all the key elements presented so far, the new power model focuses on four
issues, namely: interests, capacities, mechanisms of actual exercise of power and
outcomes. The relationships between these are shown in figure 4.1. The model assumes
that various actors have different interests and different capacities for achieving these
interests. Since there are constraints to these capacities, each actor has influence only
within specific contexts. Actual outcomes produced in these complex interactions
reshape the interests of actors and the mechanisms they employ on subsequent
occasions. A first step in an analysis of power is an identification of interests of the
various actors. General questions here include: (a) what are the interests of the various

actors in that policy area? (b) are there conflicts of interests? (c) how do these interests

change from time to time?

Interests Capacities Mechanisms Actual outcomes
of actors - abilities of exercising

- constraints power

- opportunities

Figure 4.1 A general model for analysing power

Once interests are identified, the next stage is to examine the powers that various actors
have to pursue their respective interests. Following earlier conceptualisations, power

could be studied as a capacity or potential. Using the work of Hussein and Ketz (1991),

three variables must be examined 1n measuring the capacities of various actors. These

are abilities, constraints and opportunities. In examining abilities, the focus will be on
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differences in endowments (resources and rights). The ability of any actor also depends
on his physical location and relationship with other actors (Dowding 2001). Three
distinct questions that need to be addressed in this regard are: (d) what are the abilities
of each of the actors? (¢) what are the constraints that each actor faces? (f) what

opportunities does each actor has to influence the process?

Since power potential may never achieve desired outcomes, an examination of the
actual ways through which actors exercise their powers is the next important stage in

any power analysis. Based on Ledyaev (1997), six forms of exercising power (1.e. force,
coercion, inducement, persuasion, manipulation and authority) are assumed to be in

operation within the process. It is further assumed that: (1) all actors are strategically
adopting different mechanisms of influence to achieve certain interests; (i1) strategies
adopted depend on the rights and resources possessed by each actor or group of actors,
their perceptions about the capabilities of other actors and the context within which they
are operating; (iii) different actors are more influential in different issues and within
different spaces; (iv) the mechanisms employed by each actor change from time to time

in response to changes in interests, changes in actions of others and changes in resource

distribution.

Such a formulation implies that while some strategies involve violent forms of power,
others involve more subtle forms, such as persuasion, manipulation and inducement. In
analysing the success of any exercise of power, I will not only focus on individual
actors, but also on how they enrol and cooperate with other actors. This is based on the
realisation that “power is an outcome of collective action. Therefore, to explain
power.... we need to examine how collective action comes about, or how actors come to

be associated, and how they work in unison” (Murdoch and Marsden, 1995:372).

The questions that need to be answered when examining actual mechanisms of

exercising power are: (g) what forms of power does each actor employ to influence
other actors? (h) have there been some dependencies, alliances or networks? (1) how do

mechanisms of influence change from place to place and time to time? (j) what specific

1ssues are various actors influential in?
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4.3 Modeling Policy

Given my preference for a relational conceptualisation of power, a policy model that
recognizes the influence of both state and societal actors is certainly the most
appropriate option. The policy network approach to governance and public policy 1s
therefore preferred to the other simplistic state-centered or society-centered models,
which tend to grossly misrepresent the complexity of the policy process (Smith, 1993;
Pierre and Peters, 2000; Hill and Hupe, 2002). However, due to certain weaknesses of
the existing network approach, especially its ignorance of power differences, my model

will also draw on certain elements of the hierarchical model. This 1s logical because

hierarchical forms of governance still exist in both developing and developed countries

(Pierre and Peters 2000).

The general criticisms against the policy network approach have been presented already
(see Chapter 3), and I will not repeat all of them here (since not all those criticisms are
even appropriate, see Klijn and Koppenjan, 2000). However, I will briefly highlight
some of those weaknesses that will be addressed in this work. While there are several
versions of the network model, the differences in perspective mainly relate the role of
government in the network. Rhodes and other colleagues (mainly from the British
school) tend to threat both government and societal actors as having more or less equal
power (Rhodes, 1981, 1997). Government is said to be “guiding the networks” albeit
with very limited control. Policy networks have thus been referred to as “self-
organising’” or “governing without government” (see Smith, 1993; Rhodes, 1997, 2000).

This perspective 1gnores unequal power structures within which networks operate.

On the other hand, Kickert and his followers (mainly from the Dutch school), while
emphasising “co-governance”, also recognise the fact that government has special
powers, due to its control over resources and unique legitimacy as representative of
common interests. This perspective, therefore, accords the government the special role
of managing or steering networks from a distant (Kickert, 1995; Klijn and Koppenjan,
2000). This position is more realistic but how can the government manage different
networks that span across the country from a distance? Again, given that the executive
also has interests, how can it always manage the network neutrally? Like Rhodes and

his followers, it appears the types of networks being emphasised by the Dutch school

are only those between organisations. This is seen clearly in the writing of Klijn and
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Koppenjan (2000, pp136), who refer to “network management” as “mediating and co-

ordinating inter-organisational policy making” (my emphasis).

It is my thesis that governments do not only steer networks from a distance. They also
actually take part in the interactions within networks in order to achieve their own
interests. Again, there is a multiplicity of networks (formal and informal, inter-
organisational and inter-personal). Consequently, the executive may be steering inter-

organisational networks but it may not have control over interpersonal networks, which

have more influence on actual policy outcomes.

Besides, given the fact that the network model emerged in response to criticisms of
hierarchical models (Smith, 1993; Pierre and Peters, 2000), its proponents tend to ignore
power differentials (Dowding, 1995; Brans, 1997). This i1s a criticism that can be
specifically leveled against Rhodes and his followers but it can also be extended to the
Dutch school, which recognises the special position of government, but still fails to

analyse how that influences interactions among policy participants.

Furthermore, current policy network models also tend to treat groups as homogenous.
They therefore neglect vertical relationships. As John (2001; 148) noted, what is
missing from the current policy network approach is “the complexity of personal and
professional connections and the multilayered character of relationships between
individuals”. Since organisations/groups are usually internally differentiated, there is a
need to consider inter-personal relationships within each group. For instance, an
understanding of the power relations between traditional rulers and ordinary citizens is

important for explaining the horizontal relationships between a local community (as a

whole) and the Forestry Department.

Another weakness is that existing network models tend to focus only on relationships at
the meso - and macro-levels (Raab, 2001). In such formulations, policy analysis only

focuses on formal policy-making (see for instance, Marsh and Rhodes, 1992a; Smith
1993). Few researchers have applied policy network theory to analyse policy
implementation (Provan and Milward, 2001; Carlsson and Sandstrom, 2008). In most

cases, stated policy has been wrongly treated as policy outcomes. Consequently micro-

level relationships or “face-to-face interactions” are usually not analysed. This has led
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to a situation whereby network models do not link interactions at micro, meso and
macro levels (John, 2001; Raab, 2001).

4.3.1 Constitution of Policy Networks

The main concept which lies at the centre of my integrated network model is “mutual
dependency”, which is based on a relational conceptualisation of power (see my power
model). Since power is fluid, actors in many social or political processes sometimes
have to cooperate with one another in pursuing common interests. This cooperation
brings about interdependencies. There are several forms of interdependencies, since
actors have various interests (i.e. economic, social and political). These include:
economic dependencies, livelihood dependencies, political dependencies and resource
dependencies. Sustained mutual dependency produces networks, which I define as

sustainable mutual interactions or associations among different actors. Various types of

networks occur around social, economic and political 1ssues.

Consequently, policy networks, which I define as associations between and among state

and societal actors around policy issues, are intertwined with other social and economic

networks. This resonates with the social network analysis model, which is based on the

notion that all aspects of life (i.e. economic, social and political) entail social networks
of relations (Wasserman and Faust, 1994:3). A social network is “a set of players and a
pattern of exchange of information and/or goods among these players” (Annen, 2003:
451). It must be noted that many network theorists recognise the link between mutual

dependency and policy networks (see Owen, 1995; Rhodes, 1996; Kickert ef al., 1997).

However, dependency has often been defined narrowly in terms of only “resource

b

dependency” between and among organisations. Such a focus on only inter-

organisational resource dependencies is not enough. I argue that just as resource
dependency between organisations produces inter-organisational networks, individuals

within organisations may also depend on other actors. This produces inter-personal

networks.

Various dependencies operate at various stages of the policy process. During formal
policy-making at elite circles, interactions may mainly be governed by resource
dependencies and political dependencies, in which certain groups are involved just to

legitimise the position of the executive. These interactions may also entail more of

|
"
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inter-organisational interactions, in which certain powerful actors in each group define
the interests of their respective groups. At the policy implementation stage, where
individual compliance is necessary, different dependencies may influence actual policy
outcomes. For instance, individual street-level policy implementers may have different

form of interdependencies and networks with individual citizens. These inter-personal

networks may erode stated policy goals.

The implication here is that, in analysing the influence of interactions on policy
outcomes, one must focus not only on inter-organisational resource dependencies, but

also on other forms of dependencies. It is also important to analyse how inter-personal

dependencies are shaped by the context within which various actors find themselves.

4.3.2 Multiplicity of Policy Networks

I explain multiplicity of networks in terms of two concepts, namely “variety of
interests” and “internal differentiation of groups/organisations”. In relation to variety of
interests, it is argued that since actors usually have multiple interests and
interdependencies, each participant may belong to multiple networks. Again, groups are
usually internally differentiated (Leach et al., 1999; Sibeon, 2004), and this means that
any group/organisation is just a network of individual actors. Interests of individual
members at various positions of the organisation/group may differ based on their
respective positions/roles (Block, 1980; Hall and Ikenberry, 1990; Jessop, 1990; Archer,
1995). Thus, while two organisations may be interacting horizontally, individual
members within each organisation may also be interacting vertically. I term this
“vertical inter-personal networks within groups/organisations”. Some of these

individuals may also be interacting with actors within other groups/organisations (i.e.

horizontal inter-personal network across groups).

In order to illustrate this multiplicity of policy networks, I use figure 4.2 to model
networks between a state organisation and an interest group. For the sake of simplicity,
I assume that there is a vertical state network G, which is made up of a hierarchy of
state officials (i.e. G1, g2 and g3). These officials are located at several positions within
the national space, with G1 representing the top leadership. Another vertical network

A’ 18 that of an interest group. Al represents the leadership while a2 and a3 are lower

level actors within the group. While each vertical chain is categorised as a group, there
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could be a situation whereby the interests of those positioned at various levels of each

group vary according to function/territory (Smith, 1993).

In the state chain, for instance, those at the top of the network may have interests and

aspirations such as political power, wealth and prestige (Block 1980). On the other
hand, the concerns of street level officials may be how to raise enough income to meet
their basic welfare needs (Sen, 2002). Again if A is taken to represent a local
community, one can distinguish internal stratifications made up of chiefs, elders and the

ordinary local citizens. This implies that even when only two groups are interacting,

there can be multiple inter-personal networks among their members.

Key
G = State network
A= Interest group
G1 = leadership of state/government leaders

A1l= leadership of interest group

Figure 4.2 Networks between state actors and an interest group

As demonstrated 1n the diagram, apart from the vertical networks linking members of
the same group, several networks exist across different groups. For instance, members
at g3 and a3 can form inter-personal networks irrespective of the networks between
their superiors. Thus, even if two groups are not formally cooperating, some of their
members may do so if they have similar interests. I use the term “congruence of

Interests” to refer to such scenarios whereby members of different groups have similar

interests.

In situations where groups/organisations are highly stratified, government’s formal
policy networks with groups tend to link only the top leaders. Street-level bureaucrats
and 1ndividual members of those groups may, however, also be locked up in various
networks. It also follows that even if government has no formal network with any

group, state actors at the community level can still form their own informal networks

with individual members of community, if such networks stand to benefit them
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personally. Following these conceptualisations, street-level state actors are likely to
connive with societal actors to distort stated rules if: (a) the goals of such rules do not
satisfy their personal interests; (b) they have very strong ties (e.g. ethnic, religious) with
interest groups; (c) their morale is not boosted because of poor condition of services etc;

(d) the personal gains from such networks and distortions are much higher than rewards

from their own organisation; (e) there is poor supervision of such state officials.

4.3.3 Micro, Meso and Macro Linkages

I stated already that existing policy network models only focus on inter-organisational

relationships at the meso-level. Micro-level inter-personal relationships have never been
fully modelled. Such a flaw is partly due to the application of policy network approach
to analysis of only formal policy-making process. Even where the importance of inter-
personal relationships has been recognised (Heclo and Wildavsky, 1974; Wilks and
Wright, 1987), they have not been analysed due to claims that focusing only on inter-
organisational networks makes the research process manageable (John, 2001). Such

excuses are inappropriate, since it is better to engage with the complexities in social

reality than 1gnore their existence (Limb and Dwyer, 2001).

[ take policy network analysis a step ahead by linking processes at different time-space
extensions (micro, meso and macro levels). However, I will, for the sake of brevity,
combine macro and meso scales and represent them as “macro”. Hence, I will mostly be
referring to only micro-macro relationships. Micro-level analysis focuses on meanings,
positions and actor-actor relations in small-scale (local) settings of face-to-face
interactions, otherwise known as situations of co- presence (Giddens, 1984; Sibeon,

2004). Macro-level analysis involves study of large time-space extensions of actors and

soci1o-political conditions (Sibeon 2004: 54).

Micro and macro processes are treated as being interdependent. Inter-personal
interactions at the micro level, when repeated over wider space, can produce institutions
and structures at the macro level. These macro level structures can subsequently
influence interactions of individuals at micro level (Sibeon, 2004). This is in line with
Giddens (1984) “duality of structures” notion. The point here is that macro conditions

structure micro interactions, yet these very inter-personal interactions influence the

macro world. Micro processes result from actors-in-situations using different resources
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to influence one another and the process (Murdoch and Marsden, 1995). Presented this
way, my approach situates micro relations in relation to the macro structural conditions

of the political economy. As the Bergarian theory of social analysis posits

[T]he micro-world and what goes on within it only makes full sense if it is
understood against the background of the macro-world that envelopes it; conversely,
the macro-world has little reality.... unless it is repeatedly represented in the face-to-

face encounters of the micro-world (Berger and Berger, 1978:18-19).

Even though I agree with the general notion that all policy networks relationships are
informal (Rhodes, 1986; Kickert et al.,, 1997), 1 will mostly refer to macro/meso level

inter-organisational networks during formal policy formulation as formal networks.

Interpersonal networks