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Abstract 

This thesis applies a range of governance network concepts, primarily developed within 

the global political north, to a specific governance network operating within remote northern 

Australia. The range of governance challenges found present illustrates several informal  

management   mechanisms   that   have   spontaneously   emerged   capable   of addressing 

specific intercultural management needs.  Through application of key network governance 

concepts analyses within the thesis develop explanations for how and why these 

informal management mechanisms have emerged. Focus for this study is directed at how 

such informal management mechanisms are subject to transformation from both internal 

and external influences, as network members set and achieve various governance tasks 

intended to address development needs in the region it has emerged from.   By assuming 

such responsibility, the network engages with various levels of government as it seeks to 

create a favourable environment for its governance aims. As such, an emerging relationship 

between the network and the government departments and agencies it interacts with is 

utilised to inform analysis of transforming state-society relations believed characteristic 

within network societies.
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Chapter One 

Introduction to the Thesis 

Research Focus and Objectives 

This thesis explores relational and structural interdependencies within a governance 

network operating in the Northern Territory of Australia. As a qualitative study, research 

findings uncover relational pathways for natural resource-led development in Indigenous 

communities across the Arnhem Plateau, a bio-region in the Northern Territory. Research 

with the governance network was conducted throughout 2009 and observations were 

made during 2008-2009. 

Literature Gap Addressed Through Research 

This research addresses a gap in the literature concerning the role of network governance 

in community development, a gap identified by Provan and Kenis (2008).  The approach 

taken in this study to bridge this literature gap incorporates a range of network 

governance concepts to analyse how the relational exchanges occurring within the 

governance network are effectively compatible with community development. In 

particular Pattberg (2004), is a governance network theorist utilised within this study, by 

identifying a literature gap concerning processes and mechanisms facilitating the 

institutionalisation of governance networks. As such an interrelated system of processes 

and mechanisms were detected and explored in detail within the governance network 

studied. This research illustrates how such processes may be compatible with the 
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community development outcomes sought across the region. Several s o r t s  o f

informal management mechanisms w e r e  f o u n d  t o  have spontaneously emerged 

as the  network, capable  of  addressing  the specific intercultural management needs 

within the communities and systems it operated within. Subsequent analyses offer 

insights into interconnected processes and mechanisms for coordination very 

different to formal organisational management approaches. 

To address this literature gap, the study applied a range of governance network concepts, 

primarily developed within the global political north where mature and stable systems of 

governance operate within a strong civil society, to a specific governance network 

operating within a very different context; remote northern Australia. Within this context, 

a range of governance challenges were found present, stimulating a different network 

governance trajectory than that generally occurring in the political north.  Notably, the 

network’s relationship with governments of various levels illustrated an emerging 

state-society dynamic different to the new state-society relationship described within 

much governance literature from the global political north. Rather than a tendency 

towards de-centralisation apparent in the stable and mature political systems of 

Western Europe and North America, a tendency towards re-centralisation was found to 

be occurring in remote northern Australia. 

Analysis endeavours to understand and explain how the uncertain and unpredictable 

context from which this governance network has emerged, shaped and influenced the 

informal management mechanisms detected. How they contrast with informal 

management mechanisms apparent in more mature political systems of the global political 
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north creates a point of reference highlighting the different dynamics at work and how 

they influence organisational outcomes. 

Why these informal management mechanisms have emerged,  work adaptively and 

stabilise, also introduce explanations for organisational change. How informal 

management mechanisms are subject to transformation from both internal and external 

influences, as network members set and achieve various governance tasks intended to 

address development needs, provides insight into how organisations, particularly within 

highly dynamic contexts, can transform. This is a key concern for organisational theorist 

(cf. Miles et al. 1978). 

Literature Gap in Network Governance and Community Development   

The central proposition made in this exploration is that governance networks are an 

organisational form compatible with the broad aims of community development. 

Community development, for the purpose of this study, is considered to be the values 

and practices collectively utilised by a range of citizens, in order to overcome poverty 

and disadvantage within specific communities. Such values and practices are exerted in 

order to empower individuals and groups by imparting the skills required to build strong 

and resilient communities, and in the process deepen democracy through broad 

participation in decision making. At its heart, community development engages with 

changing the relationships of power which lead to poverty (cf. Craig, Popple and Shaw 

(Eds.) 2008). 

This thesis does not focus on the community development literature. Rather, the focus is 

upon network governance as both an analytical and empirical concept, to investigate the 
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management mechanisms that have evolved within a particular network in a developing 

context, in order to demonstrate and contrast how direction without formal processes 

and procedures for organising can occur. Understanding how relationships detected  

between  the  governance  network  and  different levels  of government ,  enabled 

through  exploration  of these informal management  mechanism, may provide insights 

into how more effective government engagement can occur through regional groups 

concerned with remote community development. This supportive dynamic occurring 

between network governance and community development is explored in detail 

throughout the empirical chapters. 

Research Questions and Propositions to Address this Literature Gap 

By integrating community development concepts and approaches into governance 

network theory, this thesis addresses three research gaps as identified within the 

literature. The first is identifying the patterns of interaction within governance 

networks that can allow informal coordination which operate effectively with and within 

predominantly formal and traditional political environments. The second is the types of 

relational interactions within governance networks that are capable of fostering 

capacity building and community development through such informal organising 

mechanisms. The third is the changing state-society relationship, primarily indicated by 

the governance network’s increasing operational capacity within its wider environment 

and claims upon government. The following four research questions and related 

propositions were initial broad responses to these research objectives: 

1. What types and patterns of interactions forming a governance network enable

and limit collective objectives and functions? 
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Proposition: The types and patterns of interaction in the network reveal structural 

properties specific to this complex development context. 

2. How does a governance network effectively coordinate in a complex cross-cultural

development context, without the aid of formal management mechanisms? 

Proposition: Network objectives are negotiated between culturally diverse institutions in 

a way that contributes to capacity development, with the aim of realising socio-economic 

and conservation objectives. 

3. Is governance network stabilisation through institutionalisation probable within a

complex cross-cultural development context? 

Proposition: Networks are a form of governance capable of encompassing community 

development objectives, as the types and patterns of interaction forming networks 

can have a parallel function as community development mechanisms. 

4. To what extent might changing relationships within a network involving various

levels of government indicate the possibility for wider governance and 

government reform? 

Proposition: Governance networks can work to address imbalances in relationships of 

power contributing to poverty. 

The research questions and propositions served to categorise the scope for research 

within each empirical chapter, Chapters Five through Eight. Findings related to each 

research question are synthesised within the concluding chapter, Chapter Nine, in order 
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to draw conclusive statements address each question and proposition to address the 

literature gaps described. 

Refining the Research Scope 

As  informal  organisations,  governance  networks  acting  within  the  public  domain  to 

address societal issues present interesting propositions and conjectures for 

contemporary political theory. Interest in these sorts of conjectures and how the north 

Australian context fits into wider governance discourse drove the inductive analysis.  The 

research questions were identified and shaped through preliminary literature review on 

governance networks, governance in Indigenous communities and community 

development. Discussions with informed practitioners in the field also contributed and 

shaped understanding of the remote development context in northern Australia. 

Questions were further refined in light of data analyses.  This inductive approach is 

compatible with the recursive comparisons and adjustments typical of the grounded 

theory methodology utilised. This methodological approach is discussed in detail within 

Chapter Three. 

One of the original intentions of the research project was to discover what features of the 

governance network were compatible with a supportive organisational environment, 

where Indigenous culture and identity could harmoniously and effectively be 

represented alongside and within mainstream political cultural practices. This held 

interest as  a  research  objective  as  it  may  have  indicated  the  sorts  of  possible 

organising mechanisms and pathways through collective cultural trauma, described by 

Atkinson (2002) and Alexander et al. (2004), adversely impacting development outcomes 

in remote Indigenous Australia. 
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 A theoretical model of cultural trauma developed by Alexander et al. (2004), describes 

social groups, such as networks, interacting to create new and binding understanding 

about social responsibility, by creating new functional social ties damaged through the 

collective trauma experienced resulting from colonisation processes. At the outset of the 

research project, it was hoped that locating such pathways within the governance 

network may demonstrate organisational behaviours where such collective meaning 

could be re-negotiated, creating the new narratives regarding collective cultural identity 

in the manner described by Alexander et al. (2004). As stated, this was an original 

motivating factor shaping preliminary literature review for the study. 

However unfortunately, very little data was encountered during field research w i t h

n o n - I n d i g e n o u s  p a r t i c i p a n t s  directly shedding light upon the relationship 

between governance network features and effective, inclusive inter-cultural governance 

mechanisms. This was due to limited access to Indigenous participants despite repeated 

attempts to contact and arrange phone interviews with network members. Three 

Indigenous associations were called several times, Northern Land Council members 

engaged in the study were also asked to facilitate interviews and Charles Darwin 

University academics active within the Indigenous sphere were also approached. 

Requests to visit burning sites with network members as they conducted activity were 

denied on two occasions.   In this way, the types of research partnerships with Aboriginal 

communities that are recognised as needed for understanding the inter-cultural domain 

(Liamputtong 2008, AIATSIS 2012), were frustrated. 
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Exclusion from access to Indigenous rangers within the governance network may be 

attributed to fear from non-Indigenous members that information revealed in interview 

may not be in alignment with the narrative shared by the network members interviewed. 

Acting as gate keepers, exclusion may also have been intended to shield Indigenous 

rangers from outside interference deemed unnecessary to the enterprise. The result was 

that detailed data, perhaps more compatible with the literature covering Indigenous 

forms of governance existing in predominantly Indigenous regions within industrialised 

societies, such as  Whelan and Oliver (2005), Lebel et al. (2006), Hunt et al. (2008) and 

Brondizio et  al.(2009), was not acquired during the study. 

Frustrated by attempts to engage Indigenous participants in the study, the research focus 

became directed towards data collected with the non-indigenous network members 

operating in their various professional capacities. While there is no doubt more 

information regarding the role of Indigenous rangers and their contribution to shaping 

the network exchanges, what emerged from available data suggested was a web of 

interactions that through analysis illustrated a series of informal network relational 

mechanisms, organising strategies and internal regulatory processes. 

Notably these informal organisational processes came to be understood as being 

predicated upon sets of shared values maintained between otherwise highly diverse 

network members. Such informal mechanisms were found to be expressed as and 

supported by several patterns of relationship at different organisational levels. 

Importantly, this governance network illustrates how effective capacity development 

occurred informally during everyday activity, serving to strengthen individual and 

community involvement in the remote development process, as well as foster valuable 
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leadership skills applicable to wider political engagement. These mechanisms were 

integral to understanding the governance network’s role as an organisational form 

compatible with the community development objectives listed above. 

In this way, even though findings did not directly address the original study intention to 

discover the sorts of intercultural practices, behaviours and beliefs serving the network 

which may form a contemporary governance environment inclusive of Indigenous 

culture, findings did indicate how informal management mechanisms and structures 

within governance networks can be highly adaptive, flexible and inclusive to many sorts 

of difference.   As such, the outcome of this research project does satisfy the original 

intention for the research in so far as it makes apparent some of the possible informal 

organisational mechanisms which can be inclusive of a range of differences, not only 

Indigenous cultural difference. This result may mean the sorts of relational exchanges 

and informal management mechanisms uncovered could inform the understanding of 

governance networks operating in other complex, uncertain and culturally diverse 

contexts. 

Background to the Study 

A particular governance network engaged with natural resource-based development in 

the Arnhem Plateau was of interest because it was thought to have successful 

engagement with remote Indigenous communities in the region. As such, its organising 

strategies were believed to have implications for understanding community 

development outcomes across the region. The network is discussed in detail within 

Chapter Four. 
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Demographics 

The Arnhem Plateau is located in the Northern Territory, a jurisdiction claiming a unique 

combination of factors believed to influence the social and economic development 

outcomes within  the  region. The area is of particular interest because such development 

outcomes are markedly different to development outcomes within the south and eastern 

regions of Australia. While the geographical scope of the Northern Territory covers a 

huge area, over 1.3 million km², in 2011 the national census revealed that around only 

one percent of Australia’s total population resided in the Northern Territory (ABS 2011). 

The Northern Territory remains the most sparsely populated jurisdiction in Australia.  

Around thirty percent of the population identify as Indigenous, either Aboriginal or 

Torres Strait Islander.  This means the Northern Territory is the jurisdiction with the 

highest proportion of population identifying as Indigenous within Australia (ABS 2011). 

The proportionally high population of Indigenous Australians largely live on, or are 

connected with, remote communities right across the region, maintaining relatively 

intact cultural kinship systems and customary practices (Trudgen 2000; Dillon and 

Westbury 2007: 10; NLC 2013). However, for Indigenous  people  living  in  remote  areas, 

a proportionally large youth population is limited by few employment, education and 

training opportunities, resulting in high levels of welfare payment dependency in remote 

localities. Associated socio-economic disadvantages have resulted in lower life 

expectancy indicators for this population (Pink and Allbon (Eds.) 2008: 3-12, 137). 
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Economic Development and Governance 

Economic development activity occurring in the Northern Territory, particularly in 

remote areas, is subject to the influence of specific historical, cultural and social factors 

connected with Indigenous communities. Indigenous communities can also incorporate 

into the present day governance matrix, forms of Indigenous governance pre-dating 

colonisation (Hiatt 1986). These interrelating influences form a complex governance 

interface for mainstream institutions to navigate, as l e v e l l i n g  socio-economic 

disadvantage across the region is attempted through various policy initiatives. Indeed, 

regarding remote development outcomes in Indigenous Australia, Sullivan (2007) states 

‘It is widely acknowledged that Indigenous communities in Australia are in crisis (Dodson 

2003; Sutton 2001), and it is increasingly recognised that this is a crisis of governance’ 

(Sullivan 2007: 1). Such a complex governance interface formed the context for the 

governance network as it negotiated and pursued particular resource management 

pathways to development in the region. 

Arguments associated with economic development in remote Indigenous regions concern 

the benefits of inclusion into mainstream economic processes, as opposed to fears 

associated with the likelihood of further cultural trauma and disintegration through such 

integrating engagement. Some argue (cf. Nicholson et al. 2012: 6-11), for a very 

specific type of economic development capable of maintaining culturally distinct 

practices as a way to preserve Indigenous identity and way of life. In such a view, the 

support and strengthening of governance systems compatible with Indigenous 

worldviews is believed to be the only viable way to bring about long term economic 

development for Indigenous communities. 
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Indigenous Governance and Community Development  

Dodson and Smith (2003) conclude that ‘Poor governance arrangements can impede or 

entirely obstruct development; legitimate and effective governance can sustain it’ 

(Dodson and Smith 2003: 1).   However the distinction between ‘poor governance’ and 

‘legitimate and effective governance’ within this context does need clarification. The issue 

is compounded by cultural factors associated with Indigenous identity and way of life in 

the de-colonising context. Framing the dilemma for governance within such cross-cultural 

or intercultural contexts, Sullivan (2007) asks: 

If   traditional   practices   are   not   compatible   with   modern   ‘good   
governance’ principles, how can adaptation  occur  and  still  produce  ‘cultural 
match’?  The question can be first posed as ‘On what side should adaptation 
occur?’ 

(Sullivan 2007: 10) 

Sullivan argues that the governance situation is highly complex, because ‘cultural match’ 

– as some form of culturally sanctioned legitimacy, can lead to both bad governance and

‘an inherently oppressive reductive codification of a complex culture’, as culture 

frequently cannot match requirements for good governance (Sullivan 2007: 10-11). 

Resolution to this dilemma surrounding Indigenous cultural inclusion in governance and 

subsequent economic development, can be sought through more meaningful Indigenous 

representation structures capable of incorporating Indigenous cultural interests within a 

broad range of development objectives, including health, education, justice, land and 

sovereignty    (cf.  National Congress of Australia’s First Peoples URL 

<http://nationalcongress.com.au/policyandadvocacy/> viewed 1.05.2014). 
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Accordingly, there is merit in using the examples for organisation and representation 

directed at improving community development outcomes, provided by the particular 

governance network studied. The theoretical concepts and arguments developed within 

this study make the argument that governance networks can be informal complex 

adaptive systems, capable of a variety of functions which are determined by shared and 

negotiated values applicable to specific contexts. How governance networks can form 

i n f o r m a l  organisational mechanisms to do this, and why, are the key dynamics 

explored through this study. 

Thesis Overview by Chapter 

This first chapter has provided an introduction to the research project. A background to 

the study places research questions, propositions and objectives within a context that is 

concerned with improving community development pathways in northern Australia. The 

social and political impacts such development pathways exert on involved communities 

are presented within a more extensive contextual description within Chapter Four. The 

scope of the research project has been presented,  listing  the  research  questions  and 

propositions  that  have  driven  the inquiry, both empirically and analytically. Chapters 

Two through Nine are introduced in the thesis overview below. 

Overview of the Analytical Framework 

As a means to structuring the analyses within the empirical chapters, Chapter Two 

presents an analytical framework that has been designed for reiterative theoretical 

application to data exploration and analyses. The collection of concepts utilised within 

the literature to understand governance networks depict a specific network type, the 
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governance network. This network form is quite distinct within a wide range of network 

theory, including theory on social networks, network behavioural analysis and 

Indigenous governance forms as networks. Network governance concepts have been 

selected and placed in various ways together in order to help identify and explain the 

types of relational patterning emerging from data. This is done to compare findings with 

wider governance network studies conducted in different political contexts, 

demonstrating similarities and differences in the organisational mechanisms adopted to 

meet specific demands 

By drawing together key governance network literature relevant to the inquiry, the 

analytical framework also forms the literature review for this thesis. This framework 

serves as the literature review for this thesis as it identifies, discusses and explains the 

main contributors and contentions within the governance network literature. As such, the 

analytical framework first formulated a general understanding regarding the network 

concept as applied within the literature.  Four analytical categories were developed from 

preliminary data analysis. The four conceptual categories are identified as: network 

structure as resource exchange; informal internal network relationships; network 

stabilisation and formalisation, and finally the changing state-society relationship. While 

these categories were identified within the data through tentative application of broad 

preliminary theory, they were later refined and elucidated with subsequent exploration 

into network governance literature.  This staged approach to the development of the 

analytical framework accords with the Grounded Theory approach, described below and 

in Chapter Three, as an approach intended to avoid self-referentiality apparent within 

inquiries driven by standard theoretical frameworks. 
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These four conceptual categories d e v e l o p e d  i n  t h e  a n a l y t i c a l  f r a m e w o r k  

are used to structure analyses within the empirical chapters, Five through Eight. The 

analytical framework is exploratory, identifying some conceptual contentions made 

apparent through application to this particular development context, which are later 

discussed within the concluding chapter, Chapter Nine. 

O v e r v i e w o f t h e R e s e a r c h M e t h o d o l o g y 

Chapter Three describes the qualitative approach for data collection and analysis. A 

research methodology was developed based upon Grounded Theory, a methodological 

tradition founded by Glaser and Strauss (1967). While Grounded Theory generally falls 

within the field of sociology, this methodology was selected for this particular political 

study as it seemed to accord with wider approaches to network governance research: as 

network governance itself is considered to be both an analytical and an empirical concept 

(Ostrom 2005: 27-29), it is taken that the study of networks should be cross-informed by 

comparison between analytical and empirical exploration.  Grounded Theory attempts 

the same approach to research intended to avoid self-referentiality inherent within 

inquiries driven by standard theoretical frameworks. Instead, the methodological 

approach developed for this study is intended to serve as an interpretive approach to 

research, by allowing a means for a more open interpretation of phenomenon, then 

subsequent theory generation. 

O v e r v i e w o f t h e E m p i r i c a l C h a p t e r s 

Chapter Four introduces the governance network and provides contextual information 

explaining the network’s key socio-political influences at the time research was 

conducted. Network members are briefly listed and introduced. Fire abatement activity, 
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which formed the focus for the network’s formation, is described. The Northern 

Territory’s unique geographic location and demographic features are further explained 

as primary influences to the network. Socio-political influences were found to include: a 

culture-conservation economy emerging across northern Australia; the developing 

greenhouse emissions trading policy trajectory, as well as reforms to the federally-

directed welfare policy for remote communities. Such factors contribute to 

understanding the range of influences creating the network’s complex context. 

Chapter Five develops an understanding of the network’s structure. As a foundational 

analysis for the thesis, the network’s structure is considered to be the resource exchange 

patterns   forming   between all contributing   partners.   Data   has   been interpreted and 

integrated according to the structural concepts developed within the analytical 

framework, falling into two distinct patterns. These are respectively termed the 'multi-

point resource web' and the 'focused resource pathway'. As sub-categories for analysis, 

both multi-point and focused resource exchange patterns supported  the  network  by 

attracting,  coordinating  and  allocating  different types of resources  in  specific ways. 

This resource exchange pattern is understood to be significant to the network and its 

analysis because it expressed the power dependent exchange relationships that could 

influence, shape, and limit choices and opportunities possible to network members 

(Kooiman 1993: 2-3; Katz and Gartner 1988). This means that the power 

relationships uncovered through this analysis influence the other network relationships 

discussed within subsequent empirical chapters. 

Chapter Six considers another category emerging through the data:  the set of informal 

internal relationships interpreted to be managing and steering network activity. This 
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chapter builds upon analysis within Chapter Five, developing an understanding regarding 

the influence of resource exchange patterns structuring other interactions within the 

network. The conceptual approach utilised within this analysis draws from Stoker 

(1998), in understanding that processes within a governance network create the 

conditions for ordered rule and collective action. A suite of informal management 

mechanisms were found to exist as different types of internal network relationships. 

These types of interactions have been termed nodes,  clusters, network  facilitators and 

internal regulatory  mechanism. Finding such informal mechanisms at work within the 

network is significant because it means the network did not depend upon the types of 

traditional market and hierarchy mechanisms, identified by Coase (1937), traditionally 

utilised for organising. 

Chapter Seven considers network stabilisation and transformation, finding legitimacy to 

be a central factor driving network change. This analysis expands upon findings 

presented in previous chapters to demonstrate the transforming interdependency 

between structure and relationship within governance networks. This chapter’s purpose 

is to describe the central factors driving network transformation, from complex and 

uncertain informal exchanges towards a more stable, regulated and formal organisation. 

Within such stable manifestations, the degree to which networks are considered 

legitimate according to the sorts of internal inclusiveness and accountability processes 

utilised, inform discussion of the new state-society relationship analysis, presented 

within Chapter Eight. 

Chapter Eight is the final empirical chapter. It addresses the changing state-society 

relationship   considered   within   the   literature   to   be   both   transforming   and   being 
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transformed by governance networks. Engagement   between   the network and the 

Federal Government through three different dialogue forms are utilised in this analysis. 

These are: funding and resources, communication and information exchange, and 

capacity development and training. A key finding of this analysis was that network 

facilitators hoped government agencies would effectively partner the network through a 

subsidiarity-type relationship with the network. The emerging relationship between the 

network and government   informs   an   understanding   about   the   new   state-society   

relationship occurring in remote northern Australia, quite different to the capacity 

rich network society depicted in governance literature from the global political north. 

The concluding chapter, Chapter Nine, addresses each research question and 

proposition by summarising and synthesising the conceptual categories and data 

analyses explored within each chapter. Reflecting upon the theoretical framework 

developed within Chapter Two, this concluding chapter also assesses the initial analytical 

framework developed for the study in its applicability to addressing the research 

objectives in a continuation of the Grounded Theory approach. The research methodology 

selected and developed through application with this study is then assessed in its 

applicability as a vehicle to access and analyse data in accordance with the study context, 

objectives and scope. 
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Chapter Two 

Analytical Framework: Network 
Governance 

Introduction 

This chapter develops the analytical framework for the thesis.  Described within the 

previous chapter, the analytical framework forms  the  literature  review  for  this  thesis  by  

drawing  together  relevant  theoretical concepts within the governance network literature. 

Concepts utilised and developed for this analytical framework provide the structure for data 

analyses within each empirical chapter. Theoretical concepts have been selected and 

developed in order to explain patterns found to emerge from the data, by considering and 

refining categorical ways to address the research questions and propositions.  This approach 

is in accordance with the Grounded Theory methodology selected for the study and keeps 

with the governance tradition whereby Judge et al. (1995), describes governance as an 

attempt to establish a paradigm shift away from normative approaches and outcomes that 

rely on prescriptive means for inquiry. As such, this analytical framework is exploratory, 

identifying theoretical contentions which are later explored within empirical chapters 

through data analyses. These network governance concepts developed for the study are 

returned to for further development within Chapter Nine, the concluding chapter. 
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This analytical framework is presented in five sections. Section one defines the key 

governance concepts presented within public management literature. Networks are 

considered   to   be   an   historical   emergence   resulting in systems where political 

decentralisation has occurred. Reasons for the emergence of governance as a distinct 

scholarly category are briefly discussed, describing a new political space thought to 

encourage greater engagement from non-government and private actors in political dialogue 

and decision making. This occurrence is considered to be shaping and being shaped by a 

transforming state-society relationship. Self-organising governance networks, such as the 

one analysed within this study, are then described and to some extent defined as one 

specific governance type within the wider governance literature. 

The body of this chapter goes on to develop the analytical categories associated with network 

governance which are applied to each subsequent empirical chapter. Four interdependent 

conceptual categories are identified as being most relevant to the data collected. These 

conceptual categories are identified as: network structure as resource exchange; informal 

internal network relationships; network stabilisation and formalisation, and finally a 

changing  state-society  relationships. Each  of  these  four categories are the key 

governance network properties utilised and expanded upon in respective chapters Five 

through Eight within the thesis. 

In accordance with this outline, section two develops the notion that network structure is 

the  resource  exchange  pattern  within  a  governance  network, further developed through 

empirical analyses within Chapter Five. Relevant literature is drawn upon within this section 

to establish a set of characteristics shaping analysis regarding a network’s resource exchange 
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pattern. The third section then presents concepts associated with internal network 

relationships as informal network  management  strategies.  This aspect of the analytical 

framework is utilised within Chapter Six, where the network’s internal relationship 

patterns and their significance for informal management strategies are explored. 

Such internal relationships are considered within this analytical framework to be both 

shaping and being shaped by the network’s resource exchange pattern – its structure. Both of 

these first two categories: network structure and network internal relationships, are 

considered equally important to the analysis. This is because much network literature 

originates in the global political north (Pierre ed. 2000), and focuses upon the structural 

relationship between institutions as the critical point for inquiry, rather than the 

interpersonal relationships between members within networks (Rhodes 2008: 428). As such, 

this analytical framework and related analyses in chapters Five and Six attempt to bridge 

understanding regarding the role of internal network relationships. This is because internal 

network relationships are considered a critical yet under-explored subject within the 

governance network literature. Structure-agency as a systems concept developed by Giddens 

(1984), and discussed as relevant  to  analyses  within  Chapter Three,  explains this 

methodological understanding regarding  the  network’s  structure-agency  dynamic.  This 

dynamic between structure and relationship is approached again within Chapter Nine, the 

concluding chapter, in light of research findings. 

Section four outlines the key literature concerning stabilisation and formalisation processes, 

occurring as governance network phases. Transformation towards stabilisation and 

formalisation is described as a result of strengthening resource exchange patterns and 
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internal relationships, as well as a way governance networks can attempt to address 

legitimacy and accountability. This aspect of the analytical framework is applied to Chapter 

Seven; concerning influences that are driving network members to consciously transform the 

network’s resource exchange structure and internal relationship patterns, towards a more 

formal organisation. 

Finally, section five outlines a new state-society relationship thought by governance scholars 

to be occurring within societies where governance networks have come to exist.    This 

final category is reflected upon following consideration of the previous analytical categories, 

where conceptual notions are utilised and culminate in impact on the changing state-society 

relationship.  A tension between decentralisation and recentralisation characterises this 

relationship in the case studied and this is discussed as a feature of the new state -society 

relationship. Chapter Eight draws upon this part of the framework by exploring the 

network’s changing relationships  with government.  The first   step in presenting this 

staged analytical framework is defining governance, and the governance networks, for the 

reader. 

Defining Governance 

Governance is both an analytical and an empirical concept and as a distinct area of scholarly 

inquiry, is a relatively recent endeavour.  As such it has numerous explanatory definitions. 

Empirically, Graham et al. (2003), defines governance as ‘the interactions among structures, 

processes and traditions that determine how power is exercised, how decisions are taken 

on issues of public concern, and how citizens or other stakeholders have their say’ (Graham 
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et al. 2003: ii). Explanations attempting to account for increasing civil participation in 

political process observed in recent decades are generally in agreement that such changes 

have been brought about by rapid social, economic and political transformations associated 

with decentralisation (Sørensen and Torfing 2005; Pierre (ed) 2000). Closely matching the 

decentralising-recentralising dynamic detected within this study, described as a key 

research finding in the previous chapter, governance as an analytical concept is defined by 

Sørensen and Torfing (2005), as study into the political transformation from hierarchically 

organised and unitary systems of government, towards more horizontally organised and 

fragmented systems of governing.   

Because such decentralising relationships cover an enormous scholarly area, input into 

governance   discourse derive   from    diverse   fields , including:   institutional   economics, 

international relations, organisational studies, development studies, communication, political 

science and public administration.   As a result, definitions within the literature differ 

depending upon which tradition is interpreting analytically the observed empirical 

administrative changes (Kooiman 1993; Stoker 1998: 18; Pierre (ed) 2000: 70; Bang (ed) 

2003: 7). An array of explanatory theoretical work  has  emerged  to  describe  the 

administrative  and organisational transformations observed in countries where political 

decentralisation is occurring. For this reason, a standard governance definition has not yet 

emerged, however public management scholars generally agree upon the following 

descriptive qualities attributed to governance. 

A main quality of governance is that it is shaped by and in turn shapes, decentralisation and 

globalisation processes (Castells 2006: 61). To many scholars, governance means increased 
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involvement  from  non-state  actors  in  the  political  process,  brought  about through  

decentralising   decision   making   processes.   Within   the   new   socio-political landscape, 

the state is one of many authorities now assuming responsibility for any given jurisdiction 

(Eikenberry and Nickel 2006: 6). Governance as an analytical pursuit describes a new 

political landscape where dealing with the concrete problems facing society requires 

transcending the left-right political division within the institutions organising everyday life 

(Bang and Sørensen 1999).  Castells and Cardosa (2005) describe a ‘network society’ as the 

outcome of such political decentralisation, within societies where s u c h  transformation 

has occurred. Further, according to these authors transformation to a network society also 

initiates yet another wave of socio-political changes, and these form the focus of governance 

analysis. 

The challenge within this new shared network space is believed to be how to make and 

implement policy when there are no longer generally accepted rules for policy making, nor 

institutions exclusively responsible for the task (Hajer 2003: 175). In the real world it can be 

observed that several interested entities within each policy formulation act informally upon 

each other as checks and balances, as these informal network find ways to operate without 

formal systems for public accountability (Braithwaite and Levi 2003: 312). As a result, 

government becomes involved with designing new mechanisms to steer decision making 

processes involving the new multiple non-state actors incorporated into decision making. 

These types of interactions and relationships have come to form the sphere called 

governance (c.f. Rhodes 1997; Jessop 1998; Stoker 1998; Bevir 2004; Kohler-Koch and 

Rittberger 2006). 
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Governance is both an Analytical and Empirical Concept  

Introduced above, governance within the literature is understood to operate as both an 

empirical and an analytical category (Kooiman 1993: 258). This means defining governance 

must take into account both the analytical and empirical dimensions concerning stated 

changing state- society relationships.  Analytically, governance is the spontaneous emergence 

of organised responses to the shortfalls apparent in traditional forms for state led governing 

within neo- liberal political context.  Judge et al. (1995) sees governance as a conceptual 

framework which is useful because it provides a system, language and frame of reference 

through which governing processes can be examined (Stoker 1998: 18). Empirically, 

governance is the process of  collective  adaptation, learning and experimentation as 

informal systems find new ways to create organisational conditions required for societal 

governing (Stoker 1998: 23-26). In this way, the unbounded nature of governance as an 

empirical phenomenon draws upon Foucaultian discourse, in so far as it recognises various 

sources for power in social interaction (Stoker 1998: 18; Kooiman 1993: 3). 

For these reasons, governance as it exists in both analytical and empirical forms has not yet 

developed into a singular theory. Rather, it is considered to be a conceptual framework for 

exploring the new and evolving state-society relationship being forged within the space 

opened through decentralisation.  This gives governance value as a distinct area of inquiry 

because  it  allows  theorists  to  pursue  approaches  not  possible  with  more  traditional 

theories employed for institutional study (Stoker 1998). As a result, governance is described 

not by a fixed definition, but by an open framework.  Governance scholarship endeavours to 

formulate a ‘coherent set of statements about the organisation of interactive processes that 
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arise around problem solving’ rather than a theory accounting for all observed phenomena 

(Kooiman 2004: 255). 

To implement the diversity of concepts available within governance discourse, Stoker (1998) 

calls for a heuristic approach, through trial and error, in the development of an analytical 

framework that is constructivist. That is, the governance framework develops through 

interaction between experiences and ideas. Stated within Chapter One and reiterated above, 

this has been the methodological approach to research and analysis through application of 

Grounded Theory methodology. This is felt essential in order to develop an analytical 

framework capable of capturing the dynamic processes being studied, rather than 

conforming data to pre-defined categories (Stoker 1998: 26). 

C a u s e s f o r t h e E m e r g e n c e o f Go v e r n a n c e 

Many scholars point to causative changes generating governance networks associated with 

state deregulation following a wave of decentralising economic policies initiated in the 1970s 

in many Western democracies. Following this period, a financial crisis thought to be caused 

by the Keynesian welfare state, justified reforms towards deregulation and privatisation in 

order to bring about greater efficiency (Stoker 1998). Justification was found in rationalist 

ideology claiming greater objectivity for resource coordination and distribution within 

society. Resources were to be more efficiently allocated through private activity independent 

from state interference (Boldeman 2007). 
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Decentralisation 

The new decentralised arrangement would see private enterprise become a foundation for 

more efficient societal organisation. At its extreme, reliance upon market mechanisms to 

regulate activity would relegate political process to the status of an unnecessary procedure 

(Luipschutz 2010). The transformation would see state institutions serve the private sector 

by enabling far greater latitude for economic enterprise, by relaxing regulations required 

for investment and development (Boldeman 2007). Peters (1993) and Rhodes (1994) 

describe a ‘hollowing out’ of the state that occurred through the decentralising reforms. 

According to a substantial number of governance scholars, the economic transformation 

described has created a decline for governments, who are struggling to find new roles within 

the changed state-society relationship (cf. Kooiman 1993; Pierre (ed) 2000; Larson 1992; 

Stoker 1998; Cromwell and Coelho (Eds.) 2007; Rhodes 2008). 

Governments faced with adapting to the new climate, handicapped through reduced 

resources and authority, continued to be expected to meet traditional administrative and 

regulatory responsibilities. The state’s capacity to continue to function despite cutbacks was 

further compounded by the competitive pressures globalisation increasingly presented. 

Some scholars point out government failure in meeting the competing demands with reduced 

resources and authority (Luhmann 1982; Kooiman 1993; Pierre (ed) 2000; Stoker 1998). 

Luhmann (1982) declared the beginning of a ‘centreless society’ where no real locus of 

popular decision making process exists beyond or between states (Pierre (ed) 2000: 58). 

This structural transformation opened the way for increased private, civil society and non- 

government engagement in political process. Networks have come about because of, and now 
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operate, within this new shared, competitive, deregulated space. Within this decentralised 

and de-regularising context, networks are felt by some governance scholars to be more 

efficient to both market and hierarchy as an organisational form, primarily because 

networks  emerge  as  customised  systems  for  coordination  through  collective action 

within  the  local  context.  Networks are generally formed with  the  intention  of reducing 

costs for various sorts of transaction, as they exist within competitive environments (Jones et 

al. 1997:  911-920). 

The sort of dispersed engagement from across society described as characterising the 

network society is believed to be facilitated by greater interconnectivity associated with 

globalisation. Globalising influences are assisting the transforming state-society relationship, 

as integration and interdependency is forged between institutions within societies and 

between nations  (Kooiman  1993).  Nations now compare investment and trade policies with 

other nations, fearing implementing legislation which may reduce international 

competitiveness (van Heffen, Kickert and Thomassen 2000: 3). An outcome is unpredictable 

investment  from  transnational  companies  seeking  a  competitive  edge  in trade 

arrangements such as labour, environment and tax costs (Pierre (ed) 2000). The 

unpredictable investment environment stimulates yet more efficiency generating 

mechanisms  and  strategies  within  societies  which  are  hoping  to  attract  and  maintain 

capital. The informal network form is thought to be more able to adapt to this context 

where more formal, inflexible organisational forms are less able to do so. 
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Globalisation 

Also facilitating increased interdependencies within and across societies is the rapid 

communications technology development, both emerging from and contributing to 

globalisation (van Heffen, Kickert and Thomassen 2000: 3; Koppenjan and Klijn 2004). A 

parallel knowledge economy utilising such technology has arisen alongside expanded 

international trade. Information democratisation through unprecedented access to 

information via the internet, among other things, enables more informed and powerful 

citizen   engagement   in   public   process.   Such   information   liberalisation   also   enables 

increased access to more autonomous participation within international governing forum. 

This may enable distinct ethnic and other minority groups to develop the ability to 

circumvent   central   government   authority,   resulting   in   more   instances   where   local 

autonomy from central control is exerted (Pierre (ed) 2000). 

Size and dispersion of organisation formations hold changed meaning within the 

interconnected and globalised world, where  communications  technologies  unite knowledge 

communities almost unhindered by geography. In addition, public communication is no 

longer exclusively centralised, meaning central authority cannot hold monopoly over 

information obtained and dispersed through new communications technology.  The effect for 

decision making is believed to be a more horizontal relationship between society and the 

state, in instances where sufficient capacity exists in communities to engage in political 

process. The important point is that the lateral possibilities described through increased 

connectivity indicate a much more fluid state-society relationship has become possible 

(Castells 1996; 1997; 1998). 
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Transforming role of individual within society  

The third key factor believed to be contributing to the network society and changing state- 

society relationship is shifting societal values (cf.  Haferkamp and Smelser 1992). Most 

obviously, the transformation manifests in the plethora of social-political standpoints 

invented and pursued by sub-groups, as they renegotiate their place in a world 

simultaneously comprising tradition and modernity. Giddens (1998) identifies this shift as a 

‘third  way’  in  political  process  where  movement  away  from  political  orthodoxy  is 

occurring, transforming political agency and resulting in dissolution with the simplistic 

dualities presented by the left and right political distinction (Giddens 1998). 

Shifting social values stimulating informal organisational forms is considered within the 

governance literature to further compound the legitimacy crisis experienced by the state as it 

retracts traditional functions through sharing authority with the private, civil and non- 

government spheres (Kooiman 1993: 9). For networks, such new societal values have 

generated the informal organisational forms amendable to transforming values concerning 

the individual’s role within society. The resulting declining legitimacy experienced by the 

state,  as  well  as  new  and  increased  opportunities  for  social  participation  in  political 

process, characterises the new state-society relationship. 

Indigenous forms of Governance 

It must also be noted that in Australia, Indigenous peoples maintain distinct forms of 

governance despite their location in a postcolonial system (Smith and Hunt 2008).  

Indigenous knowledge forms part of the network studied, where governance and cultural 

systems predating colonisation encompass traditional language, naming, and classification 
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systems, as well as traditional resource use practices and worldviews (International Council 

for Science 2002). Distinctive Indigenous governance features include an emphasis on 

networks, nodal modes of leadership within these networks, and dispersed distribution of 

powers among self-defined social groups (Hill et al. 2012). While there is no doubt a rich 

body of analysis exists on Indigenous governance in Australia, for the reasons described 

within Chapter One, traditional forms of Indigenous governance were explicitly detected in 

the data collected, and no Indigenous rangers were interviewed.  Therefor the analytical 

framework developed for this study focuses on theory derived from the governance, and 

specifically network governance, literature in the way described. 

Go v e r n a n c e a s S e l f - O r g a n i s i n g N e t w o r k s: Governance Networks 

To put governance as networks into perspective within the wider governance literature, 

Rhodes (1996) distinguishes six different uses for the term governance. These are listed as: 

1. The minimal state

2. Corporate governance

3. The new public management

4. ‘good governance’

5. Socio-cybernetic systems

6. Self-organising networks

It is this last category, governance as self-organising networks, or simply governance 

networks, utilised and developed within this analytical framework in order to explore and 

account for the relationships detected in the data. Key influences resulting in the ‘network 

society’ are accepted within this thesis to be widespread adoption and strengthening  of 

economic  fundamentalism,  increasing  transnational  integration associated with 
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globalisation, and a steep shift in societal values associated with rejection of formal 

institutional authority (Boldeman 2007).   These three influences are discussed below as the 

empirical factors and analytical concepts which form have contributed to network 

governance as a distinct area of inquiry. 

If governance is the organised response to shortfalls in traditional state governing forms 

(Stoker 1998: 19), governance networks are an attempt to achieve similar outcomes to 

government, utilising different mechanisms than the command-hierarchy strategies utilised 

by government (Kooiman 1993: 255). Indicating this need, networks appear and function in 

conditions and spaces where other governing structures cannot. For example, this can be 

where it is difficult to specify the price of a good or service in transaction or where highly 

specialised information needs to be exchanged (Pierre (ed) 2000: 83). Network analysis 

attempts to address the ‘institutional void’ experienced within decentralised political 

systems, where governing structures are conjoined through networks, yet subsequently 

create issues for accountability, coordination and direction for the emergent informal 

governance networks (Rhodes 2008: 426, Pierre (ed) 2000). 

To bridge the governing shortfall and political space left by decentralisation, networks 

spontaneously organise in different ways t o fulfil numerous functions. Governance networks 

can carry out multiple functions within a range of contexts without direct state input. To 

illustrate, Mendizabal (2006) lists multiple governing functions which can be carried out by 

research policy networks within developing countries: 
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 Filter:   Decide   which   information   is   worth   paying   attention   to   and

organise unmanageable amounts of information. 

 Amplify: Help take little known or little understood ideas and make them more

widely understood, as well as publicise good quality representative evidence. 

 Invest/provide: Offer a means to give members the resources they need to carry

out their main activities. 

 Convene: Bring together different people or groups of people.

 Community building: Promote and sustain the values and standards of the

individuals or organisations within them. 

 Facilitate: Help members carry out their activities more effectively.

 Marshal evidence to enhance the credibility of the argument;

 Foster links between researchers, civil society organisations (CSOs) and policymakers;

 Collaborate with policymakers;

 Bypass formal barriers to consensus;

 Enhance the sustainability and reach of the policy;

 Act as dynamic ‘platforms for action’;

 Link policymakers to policy end-users;

 Foster communication;

 Provide support and encouragement, and

 Coordinate member evaluations.

(Mendizabal 2006: vii-3) 

33



Go v e r n a n c e N e t w o r k   Concept  a s a n A n a l y t i c a l F r a m e w o r k 

In keeping within the governance paradigm where definitions remain a set of conceptual 

statements rather  than  a  singular  teleological  theory, the governance network concept 

similarly seeks to establish a ‘coherent set of statements about the organisation of interactive 

processes that arise around problem solving’ (Kooiman 2004: 255).  Such a set of 

statements are developed and utilised for this analytical framework. Again, the category is 

both an analytical and an empirical concept. 

Empirically, Rhodes (2008) describes policy networks as ‘a cluster of concepts focusing on 

government links with, and dependent on, other societal actors’ (Rhodes 2008: 425). A range 

of public, private and civil society actors are now engaged in shaping society. While this is 

considered to have occurred in the past, the frequency with which it occurs now is 

considered to have increased with decentralisation (Rhodes 2008). Networks are informal 

institution as they are informally organised through permanent rule-governed sets of 

relationships (Rhodes 2008: 432). As informal means to organise, networks, according to 

Rhodes   (2008),   are   ‘sets   of   formal   institutional   and   informal   linkages   between 

governmental and other actors structured around shared if endlessly negotiated beliefs 

and interests in public policy making and implementation’ where power is shared between 

public and private actors (Rhodes 2008: 426, 429-30). As informal entities the possible 

informal institutional linkages and informal strategies utilised by actors form the subjects for 

network analysis. 

Analytically, Castells’ (1997) perspective on the relationship between representative 

democracy and governance networks is that it is part of a transitional process from state- 
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centric government to a network form consisting of decentred, distributed nodes of 

authority. Due to globalisation, information technology (Castells 1997) and diminishing 

social ties (Putnam 1995), the traditional political system is believed by some governance 

scholars to be losing its importance as a coherent governing system (Klijn and Skelcher 

2008).   Networks are not believed to be well designed systems with proven ability to 

govern more effectively than traditional state structures. Rather, self-organising networks 

are viewed by Kooiman (1993) as a reactive measure, responding to the perceived failure 

of traditional government bureaucracy and decision making process within decentralising 

systems (Kooiman 1993: 10). 

As an analytical framework, governance networks as a governance subcategory offer a 

conceptual discourse intended to endow researchers with the analytical tools required to 

assess governance networks empirically and analytically, as informal emergent 

institutions. For example, the network analytical framework is used by Katz and Gartner 

(1988) to enable categorising and documenting interactive organisational properties. This 

is  carried  out  in  order  to  observe  when  certain  properties  appear  during  network 

formation, as well as to measure durability of particular network formations (Katz and 

Gartner 1988). In addition, Hoff et al. (2000) describe utility for the network framework 

because it enables interpretation of the patterns of interaction that make up a particular 

system of interdependent relationships. 

Importantly, such network analysis intends to conceptually  explain  observed organisational 

change and transformation occurring within networks as well as within societies where 

networks occur. Many competing explanations exist regarding network change and 
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transformation within the literature (Rhodes 2008). This analytical framework contributes  

to   this   discussion   regarding   network   change,   incorporating   empirical explanation 

about why networks emerge, how they operate adaptively, and through this understanding, 

how networks can impact the societies and political systems within which they exist. 

Informing the  tiered analytical framework  developed for this network study,  Katz and 

Gartner  (1988)  chart  the  mutually  supporting  nature  of  institutions  arranged  to  form 

larger networks, drawing upon four categorical organising properties: intentionality, 

resources, boundary and exchange. The model developed by Katz and Gartner connects the 

structural properties of a system through the pattern of mobilised resources. Boundary is 

defined by the critical mass of essential relationships. The purposeful activities and 

intentionality of the founder and the network participants combine with the exchange 

process to constitute the process properties (Katz and Gartner 1988). 

Four Categories for Analysis 

This approach to network analysis presented by Katz and Gartner (1988) is somewhat 

shared within the present governance network analysis for this study. The cluster of 

concepts found relevant and developed for analysis within this framework are the four stated 

categories: network structure as resource exchange; informal internal network 

relationships; network stabilisation and formalisation,  and a transforming state-society 

relationship. These four concepts are outlined within the subsequent sections of this 

analytical framework, drawing upon relevant literature. 
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Within the framework developed by Katz and Gartner, as with the analytical framework 

created for this study, the categories listed are revealed as functional network properties 

through their interrelationship with each another.  Networks are considered ‘complex and 

dynamic: there are multiple, overlapping relationships, each one of which is to a greater or 

lesser degree dependent on the state of others’ (Elkin 1975: 175-6). Because of this, the 

four conceptual categories developed for this analytical framework are in actuality 

intertwined sets of relational exchanges working together as a system and transcending the 

singular categorisations developed for this analysis. Acknowledging this, the analytical 

framework attempts to generate an understanding about the network which is more 

complete, as it goes beyond the study of network subsystems such as ‘nodes’ or ‘dyads’ in 

order to place  the  unit of analysis as the entire network.  This addresses a  gap  in the 

network governance in community development literature identified by Provan and Kenis 

(2008). 

As mentioned, each of the four conceptual categories developed within this analysis are 

applied to each respective empirical chapter, as a way to order the analysis.   The four 

categories are further reflected upon for development within the concluding chapter, Chapter 

Nine, concerning theoretical implications in light of data analysis conducted within each of 

the four empirical chapters. The first analytical category developed and explored within this 

framework is network structure, presented in the section below. 

The Network’s Structure: Resource Exchange Pattern 

This first analytical category develops a set of concepts for understanding the network’s 

structure as the resource exchange pattern expressed within the network. This structural 
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aspect of the analytical framework is utilised and further expanded upon through analysis 

within Chapter Five. The approach simply identifies the resource exchange patterns 

occurring through the network. This structural analysis utilises the meaning for network 

structure as resource exchange developed by several scholars.  According to Stoker (1998), 

governance through networks  is  achieved  through  people  exercising  the  power  that 

interactive  structures accord them. This power is expressed as the directed use of resources 

towards achieving a particular public goal. Similarly, Rhodes (2008) identifies the basic 

interaction binding a network as being between members with resources, where a balance of 

power exists, not necessarily equally between members, but one where all members 

anticipate some gain through  the  exchange  relationship  (Rhodes  2008:  428).  Resources 

are considered to be such inputs as monetary, time, organisational capacity, information, 

influence and workspace. These inputs are further elaborated within Chapter Five. The 

network’s structure  as resource exchange pattern allows us to see the different informal 

resource exchange relationship types between the involved public and private actors and in 

this case study are referred to primarily as financial resources. 

This structural analysis considers the pattern arising around resource exchange within the 

network to be significant because it expresses the power dependent network relationships 

(Kooiman 1993: 2-3; Katz and Gartner 1988). According to a Marxist analysis, the exchange 

pattern is important because resource access and control is a direct function of power within 

a system. This is because scarce resources possessed or directed by actors in the network 

give more or less power to actors,  depending upon the resource type in any particular 

action, decision or value position (Osborne et al. (Eds.) 2002: 89). 
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In addition, the structural analysis is important because a network’s size and boundaries, 

according to Katz and Gartner (1988), relate to limits on power. This is because the 

network’s  boundary  is  defined  by  the  critical  mass  of  essential  relationships,  as  they 

emerge through dependence-creating transactions, such as resource exchange (Katz and 

Gartner 1988). Dependence-creating transactions are the substance comprising the 

network’s structure expressed as the pattern emerging through repeated resource exchange. 

The resource exchange pattern is shaped by, and in turn shapes, other network relationships, 

such as the internal network relationships, transformation towards formalisation, as well as 

the changing network-government relationship, which are the other conceptual categories 

emerging through this analysis. 

Informal Management Strategies: Internal Network Relationships 
Regulating Exchange 

This second conceptual category considers the internal network relationships that have 

evolved within the informal network. This aspect of the analytical framework introduces the 

key concepts utilised and further developed within Chapter   Five.   Stoker   (1998)   describes  

processes   within   the   network   creating   the conditions for ordered rule and collective 

action to be reliant upon mechanisms which are internal relationships capable of 

coordinating, steering, influencing and balancing interactions (Kooiman 2004 :255). The 

ability to establish, maintain and refine interdependent relationships is believed to be 

dependent upon effective network management strategies, which act as mechanisms for 

network management, steering and intervention. 
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Such internal relationships are considered novel forms of regulation as they are informal 

strategies operating within an informal context.  The self-organising governance network is 

an organisational form starkly different from government because such network mechanisms 

for coordinating do not rely upon government authority or any other external body 

regulating network exchange and relationships (Kooiman and van Vliet 1993: 64). In fact, 

Rosenau and Czempiel (1992) differentiates government from governance by finding the 

former process reliant upon formal authority, while the later process develops shared goals 

to utilise internal regulatory mechanism. Such management strategies expressed as informal 

internal network relationships are considered sophisticated organisational mechanisms 

within this framework, as they are able to influence internal relationships through sets of 

differentiated relationships within networks, without formally recognised hierarchy or 

procedure. 

In order for networks to meet such continuing and complex governing needs within the 

societies they operate, different informal strategies for organising have emerged and are 

discussed within the literature. Such management and steering properties are categorised 

into three sets for this analysis:   informal organisation and coordination, leadership and 

direction, as well as internal regulatory mechanisms. The first concept within this set 

developed through the literature is informal organisation and coordination. 

I n f o r m a l O r g a n i s a t i o n a n d C o o r d i n a t i o n S t r a t e g i e s w i t h i n N e t w o r k s 

While it is true managerial and structural tools from both market and hierarchical systems 

are utilised within networks, networks also develop other informal and unique internal 
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steering mechanisms that are integral to their existence as informal self-organising networks 

(Bang (ed) 2003: 43; Pierre (ed) 2000: 3). Necessarily, management strategies must be 

adaptive and strategic. This is because the management context is not formal yet strategies 

must operate both internally, where a range of actors, values and motives exist, as well as 

externally through informal organisational agreements (Peters and Pierre 2007: 

90-92; Stoker  1998:  23-26).  Similarly, Goodin  (1996)  describes  the  requirement  for 

structural integrity through management as being capacity intensive, as it needs to be 

simultaneously capable of the following processes: evolution, learning, adaptation, revise- 

ability, sensitivity to motivational complexity, variability in order to encourage 

experimentation, and capable of public defend-ability (Stoker 1998: 23-26). 

In order to cultivate the kind of internal interactive learning at the network’s heart, trust is 

also found to be essential by Klijn and Teisman (2000). In addition, Milward (2006) also 

describes the importance of size and network boundary in influencing organisational 

performance, as relationships within large groups may become unwieldy, yet a critical 

mass must be effectively engaged for collective action to occur. 

N e t w o r k F a c i l i t a t o r s:  I n f o r m a l O r g a n i s i n g M e c h a n i s m 

Many interactive possibilities exist through such internal relational exchange and not all may  

be  positive  or  successful.  Such  strategies  can  be  selectively  and  strategically introduced 

by  influential  network  members.  Leadership and  direction  by  individual network 

members contribute valuable organising mechanisms within the informal context. In order to 

‘direct and control’ internal relationships, leadership within networks emerges. Network 

management requires, according to Stoker (1998), the capacity to think and act beyond 
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individual sub-systems, avoid unwanted side effects and establish mechanism for effective 

coordination (Stoker 1998: 24). 

Leadership and direction can occur through aligning perceptions and expectations with 

common values, goals and tasks.  Such an achievement is possible according to Koppenjan 

and Klijn (2004), as in order to control and make purposeful potentially chaotic 

circumstances, strategies form around the shared requirements for complex problem solving. 

This involves strategies for managing other participants’ perceptions and interactions in the 

tasks of prioritisation and problem solving. Such strategies may include identifying common 

interests, initiating and facilitating interaction, as well as provision or use of information in 

order to align perceptions (Koppenjan and Klijn 2004). 

This aspect of the analytical framework draws upon understandings about the role of 

leadership within organisations first pinpointed within Public Management literature by 

Barnard (1938). Barnard defined the role for the executive, or leadership, as providing a 

system of communication in order to maintain the willingness to cooperate, and to ensure 

the continuing integrity of the organisation’s purpose. Barnard found organisation survival 

dependent upon leadership and direction capable of maintaining equilibrium of complex 

character. This is because organisations are inherently continuously fluctuating 

environments of physical, biological and social materials, elements and forces, requiring 

continual readjustment to internal organisation processes. In other words, organisations 

are in a constant state of adaptation and effective leadership is required to consciously direct 

organisations in response to such needs (Barnard 1968: 6-9). 
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In addition, the attempt to influence and steer actor perception within networks is in itself a 

complex undertaking within the informal network. This, according to Giddens (1998), is 

because network actors  possess  both  discursive  and  practical  consciousness.  Actors’ 

actions are in part consciously rational, and in part based upon reflexive and 

unacknowledged structural beliefs. Actors continuously monitor, rationalise and reflexively 

alter their actions to fit their structural understanding. This, in turn, affects the structure in 

which they act. The important yet unpredictable leadership function of managing this human 

feature within networks, possessing an array of beliefs, values, goals and reasons for 

participating, was also identified by Selznick (1957): 

The formal technical system is therefore never more than a part of the living enterprise. As 
human beings, and not mere tools, they have their own needs for self-protection and self- 
fulfilment, needs that may either sustain the formal system or undermine it. These human 
relations are a great reservoir of energy - directed towards constructive ends or recalcitrant 
sources of frustration. One objective of sound management practice is to direct and control 
these internal social pressures. 

(Selznick 1984: 8) 

For these reasons, direct forms of management, such as formally recognised leadership roles, 

are  not  necessarily  possible  or  always  effective,  where  competing  interests  and beliefs 

exist and no system of hierarchy has been accepted by all network members. However 

networks  can  also  adapt  internal  regulatory  mechanisms  which  complement more direct 

leadership. 
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I n t e r n a l R e g u l a t o r y M e c h a n i s m s 

Because informal networks are inherently complex and resistant to unilateral steering, 

networks are found not only to be coordinated through an array of informal relationships 

working as organising mechanisms, as well as the steering abilities apparent through 

leadership and direction, emergent regulating mechanisms can also be apparent. These are 

found to be ‘vertical’ forms of control, binding through informal agreement compacts, 

accords, commands, exchange and associational relationships, as well as incentives and 

sanctions. A predictable foundation for exchange can be established through these informal 

agreements, including informal performance and monitoring in order to help achieve 

network goals (Osbornee et al. (Eds.) 2000: 92-93). Working internally to regulate exchanges, 

such a mechanism is described by Katz and Gartner (1988) as a productive tension  between 

network  leadership  and  network  members,  where  the  purposeful activities and 

intentionality of the founding leadership and the network members combine with the 

structural exchange process to constitute the system properties (Katz and Gartner 

1988). 

Extending this understanding of this self-regulating dynamic possible within networks, 

Larson (1992), describes the importance for types of social control rather than formal 

contractual agreements to manage networks. This is because social control is self- regulating, 

not relying upon an external authority, as it works as a feedback mechanism jointly 

determined and diffused between participants (Larson 1992: 77-78). In this way, networks 

can be internally regulated through the shared values, goals and perceptions, which   are   in  

continual   formation,   negotiation   and   reformation,   between   network leadership and 

network members. Through the evolving and recursive organisational relationships 
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described, networks can be said to exhibit an autopoietic quality. That is, they are self-

maintaining and self-organising  systems  (Luhmann  1986;  Jessop  2001).  This feature 

contrasts  with  reliance  upon  state  institutions  for  the  organising  capacities required to 

carry out governing activity (Stoker 1998: 23). 

Discussion of these three internal relationship categories establishes the critical point, 

according to Kooiman (1993), concerning internal relationships as informal management 

mechanism within this section of analysis. The point is that understanding causes for 

governance success, failure and change within a network is located within network 

relationships. Enhancing or correcting these relationships is thought to be the key to creating 

more viable governance processes. Discovering the factors influencing informal management 

mechanisms can therefore help prevent repeating internal relationship styles that have 

previously resulted in governance failure (Kooiman 1993: 10). 

This internal relationship concept has developed the understanding that in order for the 

network to function as an effective organisation, specific internal managing strategies 

develop to overcome the absence of formal hierarchy as coordinated action takes place. As 

stated, understandings regrading internal network relationships working as informal 

management mechanisms are developed further within Chapter Six, through empirical 

analysis. The internal organising relationships detected within the network studied are 

interpreted as being: nodes; clusters; network facilitators, as well as internal regulatory 

mechanisms.   The following analytical category within this framework connects both the 

network structure and management strategies so far described, to the issue of network 

stabilisation and formalisation. 
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Combined,  this range of informal management systems described as forming the network 

may represent the type of  intercultural arena described by Hunt et al. (2008). An 

institutional intercultural relationship is described, whereby customary governance systems 

and practices and the types of informal management described above, contrast with the more 

formal organising systems such as market and hierarchy available to the state. Hunt et al. 

(2008), also find a form of networked nodal governance that is an intercultural arena: 

‘Indigenous and non-Indigenous governance systems are intercultural in respect to issues 

of power, authority, institutions and relationships’ (Hunt et al. 2008). 

Network Stabilisation and Transformation: Legitimacy Implications 

 Informal  resource  exchange  and  internal  network  relationships  can  be  efficient  yet 

complex and uncertain governance network dynamics. As such, networks can tend towards 

stabilisation   and   formalisation.   Integral   to   this   transformation   is   the   conscious 

understanding that governance networks lack traditional sources granting accountability 

and associated legitimacy.  The concept developed within this fourth  section  of  the 

analytical framework is utilised for data analyses within Chapter Six, concerning network 

transformation towards stabilisation and formalisation, as functions of accountability and 

legitimacy. 

Network  structure  and  management  strategies  have  been  described  as  a  mixture  of 

informal hierarchy, market and other governance network specific forms for coordination 

and  regulation,  all  operating  without  formal  institutional  authority.  This creates a 
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legitimacy dilemma for informal networks wishing to establish an effective, long-term 

regime, such as the network encountered during this study. 

Legitimacy is recognised as problematic to governance networks, as they are informal 

organisations without recognised hierarchy and associated management mechanisms 

underpinning sources for traditional democratic political legitimacy. Government authority 

derives legitimacy from bureaucratic procedure governed by law and supported by 

independent legal structure. A legitimacy dilemma exists for networks as government 

legitimacy is based in formal constitutional understandings relying upon normative codes 

to explain and justify government, which is in fact separate from the real, often messy and 

complex decision making  processes  apparent  within  the new  more  horizontal  political 

space described as governance (Stoker 1998: 19-20).This means the transparent codes and 

processes explaining and justify government do not exist for networks. 

The  outcome  presents  a  legitimacy  dilemma  for  networks,  and  in  fact  the  governing 

systems reliant upon them, because much policy decision making and implementation 

activity occurs within network societies outside the accountability procedures required for 

formal  government  process  (Peters  and  Pierre  2007:  8).  As  such,  Schachhuber  (2004) 

claims  research  is  needed  into  legitimacy  for  informal  organisations  such  as  networks 

when considering their democratic worth, in order to address the relationships at work 

within social movements and states, as well as their internal organisational composition. This 

is because the decentralisation processes giving rise to networks do not amount to 

democratisation, as emerging organisational forms such as networks do not contain the 

accountability mechanisms required for democratic process. Emerging informal 
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organisational forms such as governance networks can indeed favour local authorities and 

other powerful individuals or groups, counteracting any democratising potential a more 

horizontal decision making environment represents. 

Networks can negotiate the legitimacy and accountability issues accompanying informal 

organisational structure in a number of ways.  Access to and alignment with government 

institutions in order to share traditional accountability processes is one possible legitimacy 

source   for   networks.      In   order   to   do   this,   networks   must   create   a   more   stable 

organisational interface enabling them to interact with formal government institutions, 

allowing  integration  into  the  formal  governing  arena  where  radical,  unpredictable and 

unstable systems are generally excluded (Rhodes: 2008). Integration into formal governing 

institutions may be desired as a strategy to gain access to political power required for 

increased resource access and influence in decision making process. 

Formalisation is one way that governance networks can stabilise to the extent required. 

Indeed illustrating this phenomenon in the study context, formalisation is occurring through 

the establishment of Indigenous governance structures across Australia and within some of 

the Indigenous organisations engaged with the fire abatement network. The processes, 

structures and institutions expressed within such organisations are intended to reflect the 

social and philosophical systems, cultural values, traditions, rules and beliefs of each specific 

Indigenous group engaged with such organisations, while being practically effective. 

Mechanisms such as rights recognition provide examples for this occurring (cf. Reconciliation 

Australia 2015: http://www.reconciliation.org.au/governance/toolkit/1-2-community-

governance). 
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Stoker (1998) outlines the importance for networks eventually forming a stable structure, 

allow a network to more or less legitimately pre-empt the leadership role within its 

jurisdiction, in the process acquiring decision making monopoly over crucial issues (Stoker 

1998: 26). Jones, Hesterly and Borgatti (1997) find a driving reason for the ‘structural 

embedding of transaction’, or stabilisation, is the presence of exchange conditions which 

are uncertain and complex. That is, forming a more predictable exchange structure 

safeguards exchange through use of social mechanisms such as restriction of access, 

collective sanctions and reputation to reduce behavioural uncertainty. This helps to minimise 

complexity within the network and enhances efficiency by establishing a more predictable 

basis for exchange (Jones et al. 1997). It follows that networks arising within highly complex 

contexts are apt to stabilise resource exchange relationships in order to secure their 

organisational purpose. 

Yet Pattberg (2004), states a gap exists concerning processes facilitating the 

institutionalisation of governance networks. This aspect of the analytical framework presents 

systems concepts accounting for network transformation towards stabilisation and 

formalisation. Several scholars attribute different although related causative influences 

resulting in network stabilisation and formalisation. The first concerns recursive resource 

exchange. Resource exchange increase and extension within the network is believed to result 

from the willingness to build upon the success and efficiencies within existing exchange 

relationships.  These exchange interdependencies are forged as reliance upon partner 

institutions  for  the  resources  needed  to  carry  out  desired  activity  become  an agreed 

reason for ongoing and predictable exchange between institutions (Kooiman 1993). 
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In addition, recursive exchange processes occurring during collective decision making 

around problem solving are also identified as key reasons for stabilisation by Klijn (2008), as 

such processes generally take a good deal of time. Network activity directed towards fulfilling 

shared goals is achieved by processes of consensus building to solve mutual problems 

through the sharing of resources (Larson 1992: 77; Kickert et al. 1997: 46). This means that 

the constant and continual exchange of one thing for another during decision making and 

implementation can result in a network eventually institutionalising around such exchange 

activity (Klijn 2008). 

Peters and Pierre (2007) find stabilisation can also occur through the formation of social 

contracts arising through the types of exchange activity described. Social contracts serve to 

stabilise exchange processes, providing greater certainty for partners. In a similar way, 

Larson and Starr (1993) describe network evolution towards a more stable structure 

through the development of functions, activities and levels of exchange additional to the 

original purpose of exchange. Repetitive exchange results in network stabilisation, 

characterised by higher predictability and stability. According to Larson and Starr, more solid 

partnerships are established with the understanding that as the future holds benefits from 

investments in the present, established relationships are not easily replaceable and worth 

preserving (Larson and Starr 1993: 11). Strong relationships become established when 

partners trust that the risks and rewards from joint activity will be distributed fairly between 

partner actors (Larson 1992: 86-88; Stoker 1998: 22-26). 
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Strong  interdependencies  form  when  there  is  a  belief  in  a  win-win  situation,  which 

exceeds the possibilities through singular action, through the exchange of resources and 

skills  embedded  within  partnering  institutions  Guehenno  (1994).  This is because the 

human capacities and resources external organisations bring to the organisation become 

integrated to the point where they become critical to the function of the original organisation 

(Larson 1992: 86-88, Stoker 1998:  22-26). It is recognised that it is very difficult and 

expensive to replace such institutional memory facilitating efficient exchange. Steady 

increase in interdependencies through these mechanisms contributes to further 

commitments and investment in partnerships, resulting in stable exchange between 

institutions in the network (Larson and Starr 1993: 10). 

An early account contributing organisational institutionalisation to dependencies is also 

provided by Selznick (1957). Such stable partnerships created between organisations 

forming networks have been described as an organisational extension for each involved 

organisation benefiting through exchange. When joint activity to carryout tasks is agreed, 

autonomous organisations operating in the network forming strong interdependencies begin 

to  function  like  one  single  institution (Selznick  1957).  Institutional  solidification occurs 

according to Selznick, when an enterprise becomes highly aware of its dependence upon 

outside institutions. For example, this can be where there is dependence on specific clientele 

where  communication  is  direct  and  support  assured.  Dependencies  created through 

the shared library of tacit knowledge acquired over extended periods through frequent 

exchange, enable efficient interaction. Awareness about such dependencies is thought to 

change the self-identity of the organisation with consequences for all levels of behaviour, 

including recruitment, policy and administrative process (Selznick 1984: 7). 
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Such structural stabilisation through repeated exchange and formation of social contracts 

begins to shape wider network relationships and functions. A stable exchange structure is 

important to fulfilling a network’s various functions because if the exchange relationships 

change, then so do the other relationships, such as informal management relationships, 

dependent  upon  the  resource exchange pattern (Giddens  1998). Structural change can 

create   uncertainty   and   instability   within   associated   network   relationships,   eroding 

network function (Koppenjan and Klijn 2004). Supporting this notion, Peters and Pierre 

(2007), find efforts to minimise the impacts of change on partners within the network by 

adhering to the emergent structure are highly valued, as this decreases instability within 

often uncertain and potentially volatile informal networks (Peters and Pierre 2007: 90-92). 

This means that a network can be consciously transformed by its members to enhance 

network  stabilisation,  and  formalisation  is  one  possible  strategy  bringing  about  such 

change.  Surprisingly  when  considering  the  possible  variables  in  relational  expression 

within an informal, self-organising and self-regulating system, the governance network’s 

advantage is that it tends towards stable coordination within an uncertain environment. This 

is in contrast to formal institutional arrangements such as markets and hierarchies, found to 

lose coherence and capacity to cooperate in uncertain environments (Jones, Hesterly   and  

Borgatti   1997:   911-920).   Such   an   outcome   is   remarkable   because organisations 

cooperating within a network context are frequently competitors in other contexts (Jones, 

Hesterly and Borgatti 1997:  916). 
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However for a governance network, members’ conscious responsive strategies to stabilise 

and even formalise mean the emerging organisation may lose some of its original flexibility 

and ability to act autonomously (Selznick 1984: 7). Yet radical management strategies may 

still also arise for short durations in order to meet problem solving needs if the context 

demands (Beetham 2013). This transforming adaptive quality towards stabilisation and 

formalisation does not however immediately solve the network legitimacy dilemma inherent 

within informal networks.   This is for two main interrelated reasons. The first, according  to 

Beetham  (2013),  is  that  in  order  for  organisations  to  gain  legitimacy, leadership 

behaviour through management strategies needs to conform to externally established social 

and legal protocols. 

As a result, in order to achieve the level of integration and cooperation necessary for some 

level of network solidification or institutionalisation, a whole stratum of managerial 

behaviours and properties must be internally developed by the network to more or less 

conform to such externally established social and legal protocols. Network stabilisation 

therefore tends to reinforce the existing status quo and this does not enhance the networks 

legitimacy   (Beetham   1991:   11-26).   A   similar   outcome   reinforcing   existing   power 

constructs is described by Selznick (1957), where the legal or formal institutional changes 

accompanying stabilisation, simply formalise evolutions within the network that have 

already been completed informally (Selznick 1984: 12). This outcome has important 

ramifications for network legitimacy. 

The notion that deregulation can liberate untapped potential within the private and civil 

spheres, is misguided in contexts where such capacities do not exist. An unintended result 
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can be that the space ‘opened up’ for participation is frequently restrictive and exclusionary 

(Cromwell and Choelho (Eds.) 2007). This is because networks can only prevail within 

communities where leadership capacity exists and can be drawn upon to achieve the many 

new coordinating and management functions demanded within the decentralised context. 

This is frequently not the case in developing contexts where resources and capacity is scare, 

meaning governance failure can occur when segments within society are not able to 

participate or compete within the new state-society decision making terrain (Cromwell and 

Choelho (Eds.) 2007). The  resulting  space  can  reinforce  marginalisation  and  disaffection 

characterising  the ‘democracy deficit’ within decentralised systems. 

Legitimacy through stabilisation and formalisation is therefore intimately linked with the 

resource exchange patterns and internal network management relationships adopted by 

the network. In this regard, Schachhuber (2004) identifies the need to assess network 

institutionalisation of mechanisms for decentralisation, devolution and participation 

according to precise criteria for inclusion and deliberation, when assessing networks’ 

democratic value. Such an assessment acknowledges network governance success depends 

upon the institutional capacity within the non-government sector to fulfil functions 

transferred to them through decentralisation, without drawing public scrutiny bringing 

accountability issues into focus. Yet to the extent these organisations are inclusive, the 

third sector in partnership with government is increasingly regarded as an effective and to 

varying degrees legitimate governance form (Sørensen and Torfing 2005: 205). 

Supporting this understanding regarding possibility for inherent network legitimacy, 

Osborne et al. (2000), offer the observation that legitimacy and accountability issues are 
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not inherent network flaws, but occur through ineffective management practice. Network 

or governance failure is therefore a management failure. It is therefore within the exchanges, 

relationships and strategies utilised by networks and by network leadership as they attempt 

to manage outcomes, that attention must be focused in order to address legitimacy issues for 

networks (Osborne et al. 2000: 332). Management strategies tending towards stabilisation 

and formalisation are found to be pertinent to this assessment. This analysis is important 

because if the network legitimacy dilemma can be overcome through management, the 

democracy deficit identified by scholars within the decentralised political landscape may be 

addressed by creating a coherent and legitimate replacement to traditional bureaucratic 

organisational forms. This may indeed occur through informal organisations such as 

networks (Kooiman 1993: 9).   Such an outcome would have significant ramifications for 

governments’ relationship with society. 

The Changing State-Society Relationship 

This final aspect of the analytical framework considers the possibility for a changing state- 

society relationship brought about through decentralisation and emerging network societies. 

The categories which have so far been developed within this framework concerning resource 

exchange as network structure, internal network relationships, and transformation for 

stabilisation and formalisation, are considered to be interdependent processes shaping 

and in turn being shaped by the new state-society relationship. Conceptual work presented 

within this section is utilised and developed within Chapter Eight of this thesis. 

This aspect of the analytical framework follows the interpretation of governance scholars 

who consider the organisational changes described as network governance to be highly 
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significant. This is because governance networks indicate a shift in power dynamics between 

the state and other institutions comprising society (Kooiman 1993; Pierre (ed) 2000; 

Lipschutz  2010).  This t ransforming state-society relationship is not seen as temporary by 

such scholars, but a structural shift warranting theoretical explanation (Kooiman 2003). 

Indeed in the Australian context explored during this study, a result of recognition of rights 

and title over more than 60 percent of the continent bvhas t r a n s f o r m e d

g o v e r n a n c e  w h e r e  s u c h  a r r a n g e m e n t s  r e q u i r e  o f t e n  c o m p l e x

c o e x i s t e n t r e g i m e s b e t w e e n t i t l e h o l d e r s , p a s t o r a l i s t s ,

m i n i n g  c o m p a n i e s  a n d  g o v e r n m e n t  (Memmott 2007, Memmott and 

Blackwood 2008, Hill et al. 2013). 

Federal-state relations are addressed within the governance literature by scholars such as 

Galligan 1995; Rhodes and Wright (Eds.) 1987). Yet, as stated within the first section of this 

chapter concerning governance definition, a conclusive description of the new state-society 

relationship has not emerged within governance discourse. Rhodes (2007), interprets 

governance to indicate something about a changing state-society relationship as it is 

concerned with the unintended consequences of corporate management and   

marketisation   associated   with   decentralisation.   Rhodes believes these processes have 

fragmented service delivery systems by drawing in actors from the public, private and 

voluntary sectors, and in the process pluralising policy making (Pierre (ed) 2000: 54). 

The emergent network society represents a political arena where engaging and interacting 

with diverse interests groups is integral to governance process (Schachhuber  2004).  Such 

merging  is  described  as  a  ‘third  way’  by  Giddens  (1998), understood to be an attempt 
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to combine the best coordinating mechanisms from both hierarchy and market 

organisational forms. The new means for managing within the decentralised system is 

partnership between market production and government provided goods and services, 

providing services previously within the state’s exclusive control (Giddens 1998). In addition, 

Stoker (1998) finds that nation states can become ‘hollowed- out’ as they lose power to the 

intergovernmental and local/regional level through new coordinating and managing 

mechanisms described (Stoker 1998: 19). 

The transforming nature of governance as a function of the new state-society dynamic is also 

described by Klijn and Teisman (2000). These scholars identify contemporary society as 

being  in  a  transitional  phase,  where  real  public-private  interdependencies  exist 

alongside   reliance   upon   traditional   coordinating   mechanisms   such   as   market   and 

command and control regulation. The network approach is believed to be capable of 

dissolving the opposition between markets and command and control hierarchies as 

coordination mechanisms. This is achieved as networks assume greater responsibility for 

resource allocation  within their sphere of influence,  and through increasing input into 

associated policy process. Boundaries between resourcing and policy are believed to blend 

within networks, as interdependencies between state, private and non-government 

institutions within networks strengthen and become stable (Osborne et al. (Eds.) 2002: 

84-89). One way such interdependencies are occurring is through resource exchange. 

E n g a g e m e n t t h r o u g h F u n d i n g : R e s o u r c e E x c h a n g e 

Within this new socio-political relationship, the traditionally directed resource exchange 

from government to various public institutions within society has presumably changed to 
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an exchange between the public, private and the various civil institutions now operating 

within the governance sphere.  Within the new more horizontal state-society relationship 

described within the governance literature, government as one of several state and non- 

state actors should be merely one of several institutions contributing and receiving resources 

within the governance sphere. As such through charting resource exchange relationships 

between government and the actors within the network, the changing role for government 

within the new state-society relationship can be somewhat deduced (Jones, Hesterly and 

Borgatti 1997). 

E n g a g e m e n t t h r o u g h P o l i c y P r o c e s s : C o m m u n i c a t i o n 

Another way interdependencies are occurring indicating a changing state-society 

relationship is increased involvement from across society within in political process such 

as decision making and policy creation. Within the new political space opened through 

decentralisation, Rhodes (2008) points out governments now face a ‘multitude of groups 

all keen to influence a piece of legislation or policy implementation’. Such interested groups 

establish various relational links with government – some close while others peripheral or 

even excluded (Rhodes 2008: 427). This means the private sector is not the only new 

contender for sharing the new political space with governments within a network society. 

Voluntary,  non-government  and  other  civil  sector  organisations  all  have  the  ability  to 

participate within the more horizontal decision making domain. The parallel role assumed by 

these  ‘third  sector’  institutions  has  increased  opportunity  for  societal  groups  to 

influence decision making within the governing process (Osborne 2008). 
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The existence of governance networks supported through such informal resource exchange 

structures and contributing to policy process implies the primary role of the state may have 

been relocated, as other non-state institutions are assigned or assume parallel supportive 

organisational roles within societies. Bridging the new decentralised political space, 

governance  networks  are  felt  to  not  only  influence  government  policy,  but  in  some 

instances appropriating the business of government (Stoker 1998: 23). This is possible 

because boundaries and roles between and within public and private sector institutions 

occurring within informal networks are thought to conflate, creating a new state-society 

relationship (Rhodes 2008). 

N e t w o r k L e g i t i m a c y a n d t h e N e w S t a t e - S o c i e t y R e l a t i o n s h i p 

The state-society relational transformation has of course important implications for network 

legitimacy. Discussed within the previous section, legitimacy is one reason why networks 

may seek to stabilise or even formalise. Re-evaluation of the democratic model, traditionally 

involving formal representation, accountability and legitimacy mechanisms, is required in 

light of the transforming state-society relationship concerning governance (Pierre (ed) 

2000). It is for this reason regarding the legitimacy dilemma, that many analysts do not see 

the steady decline of the state (cf. Rhodes 2008). For example, Kooiman (2004) proposes the 

new state-society dynamic means new instruments for governing are needed in order to 

enable the state to intervene in informal governing subsystems such as governance networks 

(Kooiman 2003). 

The salient feature for this analysis concerning legitimacy and the new state-society 

relationship is how the state mechanisms can manage to steer society and the economy 
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through political brokerage, by doing such indirect things as defining goals and creating 

priorities within networks (Pierre (ed) 2000: 3). Similarly, Schachhuber (2004) identifies the 

need for national states and bureaucracies to intervene and support emergent organisations 

with accountability processes supporting a framework for legitimate management. Rhodes 

(2000) also supports this view, describing a state in transformation rather than decline. 

From this perspective, state institutions are adapting to new regulating requirements by 

steering the interdependencies between public, private and third sector partners. Effective 

steering by government is felt critical by these scholars because a coherent and legitimate 

replacement to the state has not yet emerged, which can result in a ‘democracy deficit’ within 

network societies (Kooiman 1993: 9). 

In particular, within the case study explored for this network study, a tensions exists between 

decentralisation as it is occurring in developed democracies in the global political north, and 

recentralisation as is found to be occurring in this instance. Pertinent to this study’s context, 

integration described by Lane and Robinson (2009) referring to the changing relationships 

with government occurring in the Natural Resource Management sector in response to 

fragmentation, discussed in detail within later chapters.  Such integration between 

government and non-government sectors, a form of decentralisation, ‘aims to address policy 

and implementation gaps, the congestion of decision making, an increase in zones of conflict, 

and the accountability problems and unintended policy and management outcomes created 

by displacement of traditional venues of control and responsibility’ (Land and Robinson 

2009).  This outcome contrast with the types of recentralisation occurring across Indigenous 

Australia, where federal government policy is focusing on the centralisation of services such 

as healthcare, education and housing into designated key towns across the Northern 
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Territory. Incorporation of Indigenous community councils into local government 

arrangements also suggests government is indeed actively engaged with recentralisation as a 

way to address the development needs in remote communities. A historical background to 

the case study context including the decentralising approach offered through Natural 

Resource Management in contrast  with evolving welfare policy encompassing other 

development sectors, is described within Chapter Four. 

Following   this   argument   regarding   the   state’s   role   within   the   new   state-society 

relationship within the Natural Resource management sector of the Northern Territory, 

scholars such as Holliday (2000), are emphatic that strong core state executives still exist 

and continue to exercise effective control, despite claims that the political centre has 

been hollowed out. The state is described as a system transforming in order to establish new 

mechanisms justify its role within the decentralised economic and political context, in order 

to continue to exercise the primary legitimate role in decision making (Peters 1993; Rhodes 

1996; Peters and Pierre 2007). 

A relativist interpretation concerning the new state-society relationship, proposed here 

within this analytical framework,   may account for the existence of an altered yet still 

powerful centre, simultaneously occurring alongside multiple and different, informal 

organisational  types.  Empirical analysis presented within subsequent chapters outline how 

such a shared political space may be emerging in northern Australia. 
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Concluding Comments 

This chapter has developed an analytical framework based upon the network governance 

paradigm for this thesis. The key conceptual categories to be applied to empirical analysis 

within the thesis have been presented and explained. Governance has been defined as the 

study of the political transformation from hierarchically organised and unitary systems of 

government, towards more horizontally organised and fragmented systems of governing 

(Sørensen 2002). Reasons for governance’s emergence have been located within broad 

changes associated with political decentralisation. Networks have been described as a 

particular governance type within wider governance study, which are self-organising, 

informal formations attempting to achieve similar outcomes to government, yet utilising 

different management mechanisms than those traditionally utilised by government 

(Kooiman 1993: 255). 

This analytical framework has establishes appreciation for governance networks’ changing 

role within society.  This framework finds governance network study to be significant, as 

legitimacy issues associated with informal social organisations such as networks exist within 

the changed social-political context.  As such, the existence of governance networks taking 

part in the governance of society necessitates a rethink about what is meant when referring 

to the state and its assumed role. Before applying the analytical concepts developed within 

this framework for empirical data analyses, the following chapter discusses the research 

methodology selected for this study. 
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Chapter Three 

Research Methodology 

Introduction 

This chapter describes the research methodology selected and developed for this research 

project. The methodological approach taken to the study of this governance network was 

qualitative, heavily informed by the inductive intentions of the Grounded Theory tradition, a 

methodology applied for theory generation.  As such, the approach taken to data collection 

and analysis is different to some methodological approache s  t o  network study, as it does 

not aim to formalise and quantify network structures by using network theory and graph 

theory to account for and measure sets of ties between actors, and the structures and 

patterns created by these  ties (Brandes and Erlebach  (Eds.) 2005). While such 

methodological approaches are utilised for social network research in order to measure what 

can be very complex network structures, the methodological approach developed for this 

thesis is not directly concerned with measurement. Instead, the study is concerned with 

forming interpretive generalisations about informal organisational processes  capable of 

adaptively working in a diverse and uncertain context. 

Analysis relied upon interpretation regarding the many different subjective realities 

presented within the data. In this way the methodology branches into the philosophical 
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approach to interpretation known as phenomenology (Husserl 1913; Schmitt 1959), 

attempting to represent the ‘subjective reality’, as perceived by network members 

interviewed. This kind of analysis offers an informed subjective account of the experiences of 

the network as expressed during open ended interviews and observations during the data 

collection period. It is assumed within this research that perceptions are real in their impact, 

as they surely influence, guide and justify decisions made by network members. 

Grounded Theory has been selected as a general research methodology that can be used to 

study social patterns and structures through processes of constant comparison between 

theory and data.  The body of this chapter describes the approach to data collection and 

analysis, illuminating why Grounded Theory was considered to be the most applicable 

approach to this study context. While research is theoretically informed through the 

analytical framework presented within the previous chapter, data also informed the 

selection of theory incorporated into the analytical framework and subsequent 

developments. This issue is elaborated within the section below titled methodological 

approach to data analysis. Issues with grounded theory are also explored in some detail, 

with particular emphasis on bias and validation within a discussion framed around 

subjectivity/objectivity. These methodological issues are explained and partially reconciled 

through the approach developed for data collection and interpretation and analysis. 

Justifying the use of Grounded Theory as a methodological approach intended to understand 

the entire network as a system, the range of research possibilities covered through Grounded 

Theory enabled data collection that could allow exploration of the dynamic structure-agency 
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relationship detected within the network. This approach matches other governance scholars, 

such as Ostrom (2005), who states a governance research framework can be developed 

incorporate different theories and models, sometimes presenting competing perspectives 

regarding the relevance of different governance occurrences, which can be developed and 

used in accord with the specific governance context being studied. Such a practical, general 

and interpretive approach to research is encapsulated within Grounded Theory methodology, 

as it is an inductive approach allowing for a subjective interpretation of findings while 

explanatory theories are developed.  Also synthesising Grounded Theory into the study of 

organisations, Kramer (2007) finds Grounded Theory to be an applicable methodological 

approach, while studying organisations exhibiting dynamic complexity within highly 

challenging organisational contexts (Kramer 2007: 36-46). In addition, Grounded Theory 

utilises a variety of qualitative data sources including interviews, observations, discussions, 

as well as policy analysis (Bryant and Charmaz (Eds.) 2007), and as these were all data 

sources incorporated into the study, the approach is justifiably compatible.   For these main 

reasons, Grounded Theory was the methodology used to explore the governance network 

that forms the focus for this study. 

M e t h o d o l o g i c a l A p p r o a c h t o D a t a C o l l e c t i o n 

 Data was collected over just a few months of the network’s total duration – which was 

believed to be at least several years old at the time data was collected. A static account of the 

almost infinite network relationships possible within the collective was not attempted. 

Attempting to gather data regarding all possible phases would not serve to address the aims 

of the study within the allotted timeframe. While  the  analysis  does  not  attempt  to  offer  a 
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quantitative  account  that  is  ‘true’  or ‘accurate’ regarding the network’s specific relational 

characteristics, it does offer an interpretive account for the different levels and types of 

relationships expressed as patterns of interaction. 

Significant contextual background to the study was  assimilated  over almost  three  years 

prior  to  the  study  through  related,  although peripheral,  work  associated  with  policy 

concerning  Indigenous  environmental management  and employment policy in the 

Northern Territory.   Knowledge gained through these experiences created interest in the 

topic and informed approaches to the scope for initial data gathering and the possible 

implications for community development through the network’s activities. Implications for 

bias in the research resulting from this background are explored in some detail 

within the section below concerning issues with grounded theory.  

Preliminary ideas were sketched over 2008, discussed with supervisors and briefly 

researched through targeted theoretical reading. A more comprehensive field research 

agenda was developed involving a table of questions created for anticipated interviews. The 

questions eventually served to inform and direct discussions, rather than be utilised as a 

direct questionnaire style survey. This was because not all participants interviewed had 

knowledge required to answer each question, and they generally had a wide range of 

knowledge to contribute not directly captured by the questions. In this way the 

questionnaire is not a theoretically driven list of objectives, but rather a tool to commence 

and guide exploration of governance issues with the interview participants. These research 

questions are presented within Appendix A. 
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Primary Data Collection 

This description of primary data collection provides the background to the methodological 

approach to data analysis, discussed in detail with supporting theory within the following 

section. Observations regarding the network were also made over a longer time period, 

between 2008 and 2011. During this period five separate fire abatement related public 

seminars, workshops and symposiums were attended. Notes were taken regarding 

discussions, participants’ concerns and content formally presented to help field questions 

and generally contribute contextual knowledge about the network. These observations also 

formed part of the primary data set. Half a dozen individual interview participants were 

identified through this background knowledge.  Potential participants were identified either 

as presently active network members, no longer active members, or individuals with 

significant and comparable knowledge about the network and its context. 

Ethical approval was sought and obtained from the Charles Darwin University Research 

Ethics Committee prior to field interviews taking place.  Interview data was gathered over 

four months in Darwin, the Northern Territory capital city, during mid-2008, as burns were 

being conducted in the remote field sites. Supporting documentation for the interview 

schedule and ethics clearance is provided within the appendices. Requests for interview 

were extended with participant consent forms via email in most instances, and these initial 

interviews formed a starting point for further data collection, by identifying other network 

members.  Each interview generally rendered at least one more possible interview subject – a 

network member, during the course of discussion. In this way, network members and 

knowledgeable associates were identified quite organically by the network members 

participating in the research. 
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During the data collection period, the fire abatement network was comprised of around fifty 

individuals strategically organising to carry out and expand fire abatement as a livelihood 

opportunity in the Northern Territory. The network was   described  by  network   members 

as  a   group  of  individuals   with   ‘a  long-term commitment  to  the  region  and  its 

people’  (Russell-Smith  et  al.  2009:  292).  These individuals were embedded within 

predominantly public sector institutions involved with fire abatement and other related land 

management activity. In this instance, embedded generally means employed in some capacity 

by the public institutions associated with fire abatement in the Northern Territory. 

Institutions with embedded members forming the fire abatement network are listed as: 

1. The Northern Territory Government, in particular Bushfires NT and the Department

of  Natural Resources, Environment, the Arts and Sport (now devolved into several 

separate departments) 

2. The Northern Land Council (NLC), in particular the Caring for Country unit (CFC)

3. North  Australian  Indigenous  Land  and  Sea  Management  Alliance  (NAILSMA),  a

collective supported by and representing Indigenous land councils in the northern 

region 

4. The Natural Resource Management Board NT

5. The  former  Tropical  Savannas  Cooperative  Research  Centre  (CRC),  a  federally

funded research consort partnering with two related Northern Territory Government 

departments, the CSIRO and based within Charles Darwin University, ceased operating 

in 2009 
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6. Charles   Darwin   University   (CDU),   in   particular   the   Research   Institute   for

Environment and Livelihoods 

Within the WALFA project area, Indigenous people belonging to five language groups living 

on their ancestral homelands in an area of the Northern Territory called Arnhem Land 

participate in the agreement. These are the Indigenous traditional owners of that land and 

the Indigenous rangers employed to carry out fire abatement activity, with the intention of 

restoring Indigenous control over land management and burning practices in the region. Each 

group exists within a traditional governance structure where senior people speak on behalf 

of the community and are allocated customary authorisation for decision making on their 

land.  As noted previously, the Indigenous rangers and senior leaders forming these groups 

did not participate in interviews and as such direct information regarding their 

undoubtedly significant contribution to the network is limited. Five Aboriginal 

organisations represent these groups and coordinate Indigenous ranger work: 

1. Adjumarlarl Rangers in Kunbalanya

2. Djelk Rangers within the Bawinanga Aboriginal Corporation in Maningrida

3. Jawoyn Association in Katherine

4. Manwurrk Rangers within Wardekken Land Management Limited in Kabulwarnamyo

5. Mimal Rangers in Bulman
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In addition to these organisations, the following related organisations were also approached 

and consulted as organisations with knowledge about the network and related development 

concerns during the data collection process: 

1. The  Centre  for  Aboriginal  Economic  Policy  and  Research  (CAEPR),  Australian

National University 

2. Central Arnhem Land Fire Abatement Project (CALFA)

3. Northern Territory Cattlemen’s Association (NTCA)

4. BalanceCarbon

5. Healthy Country Healthy People (HCHP)

6. Indigenous emissions trading program

7. Savvy Community Development Consultants

8. United Nations University

9. EcoFire

10. Commonwealth Science and Industrial Research Organisation (CSIRO)

Separately twenty seven individuals were interviewed resulting in twenty seven transcribed 

documents for coding and analysis.  While this was not an exhaustive representation of all 

network members, and unfortunately did not represent the Indigenous network members, 

it did offer a relatively large sample size to make comparisons and generalisations. These 

interview transcripts formed the primary data source. These interviews utilised the approach 

know as theoretical sampling for this primary data collection, as it is compatible with the 

Grounded Theory process described and the diverse field context. According to Minichiello 

(1995), theoretical sampling is the selection of respondents on the basis of the categories, 

issues, themes, and concepts that emerge prior to and during data collection. In the manner 
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described by Straus (1991), by using theoretical sampling, data collection and data analysis 

occur together, reinforcing emerging findings until a final theory emerges that can account 

for all additional data. This approach is compatible with the methodological intensions 

obtained through Grounded Theory, outlined above. 

Almost all persons requested to interview accepted and were extremely generous with their 

time. Through open- ended questions, semi structured conversation and general discussion 

regarding emerging topics, interviews   generally   exceeded   one   hour.   During   interviews 

participants without exception offered long and well considered insight into the 

organisational arrangements, organisational goals and interaction with the changing policy 

context. Essentially in-depth interviews as outlined by Liamputtong and Ezzy (2005), all 

interviews were transcribed for c o d i n g  t h e  c o d e d  s e g m e n t s  w e r e  u s e d  i n  ongoing 

reference and comparison during data analysis, review and reanalysis. 

In-depth interview methodology, a form of ‘sensitive research’ used to explore sensitive 

issues, is compatible with the approach taken to interviewing identified network members. 

Outlined by Liamputtong and Ezzy (2005), an in-depth interview technique is concerned 

with developing rapport, particularly with vulnerable groups. Ability to develop empathy 

and closeness with interview participants is pursued in order that participants feel 

comfortable to speak about their experiences in greater depth and discuss their knowledge, 

world view, culture and other more nuanced information.  The method is applicable to the 

exploratory network study, as it encourages researchers to make multiple interpretations of 

phenomena described by participants, embracing the subjective nature of qualitative 

research by supporting pathways for theoretical generation. 
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As mentioned, in-depth interview methodology is particularly applicable to contexts where 

vulnerable groups may feel uneasy with conventional survey style interviews, particularly 

with an unfamiliar interviewer. Unfortunately data collection with Indigenous rangers did 

not occur through interviews, as the in-depth approach may have been particularly 

applicable to this group. Mentioned in Chapter One, despite three Indigenous associations on 

numerous occasions being contacted with requests for participation in the study, interviews 

with Indigenous rangers did not occur. Request for interviews with Indigenous rangers 

through Northern Land Council members were also not facilitated. As engagement with 

Indigenous participants was restricted and such interviews did not take place, in order to 

compensate for the lack of Indigenous perspectives on the network, reliance  upon  another 

key  secondary  data  source  for cross-validation was employed. This was the work of  Sithole 

et  al. (2008),  a study produced in  conjunction  with  the  CSIRO.  This data source shares 

insight gained from extensive interviews with Indigenous rangers by Indigenous 

researchers. It is a comprehensive evaluation into numerous factors influencing Indigenous 

community-based   natural resource management across the Northern Territory. This body 

of work was used to help fill the Indigenous data gap mentioned in this sphere and is 

referred to in order to validate to some extent a number of interview statements 

regarding Indigenous influence in the network. This source is also consulted to assist in 

interpreting  the way in which network behaviours and management mechanisms integrate 

with wider community directed development, as voiced by Indigenous participants who took 

part in that study. 
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Secondary Data Collection 

Secondary data was drawn from a series of digital media publications on the issue of fire 

management taking place on Indigenous ancestral homelands in the Northern Territory. In 

particular three short films by McKenzie (2007) in partnership with one of the Aboriginal 

associations involved in fire abatement activity and the Australian National University, 

gave some insight into the meaning of fire abatement practices for Indigenous network 

members   on their ancestral homelands. Online information  available through the 

North Australian Land and Sea Management Alliance also formed a rich body of data that 

could be utilised to inform and verify some information discussed during interviews. 

Federal and Territory Government Policy was also consulted and included in the body of 

secondary data collected for analysis. This material is all cited within the empirical chapters 

where it was used to inform primary data analysis, and is listed within the Bibliography. 

Network  members  and  associates  have  in  addition  produced  a  significant  body  of 

published research regarding fire abatement on Indigenous land, holding vast information 

regarding the governance of emerging fire projects in the region. In particular, a publication 

produced by several network members titled ‘Culture, Ecology and Economy of Fire 

Management in North Australian Savannas; Rekindling the Wurrk Tradition’ (Russell-Smith, 

Whitehead and Cooke 2009), had synthesised much of the research, information and 

organisational experience generated through the network to that date. It offers a great deal 

of information and insight across a range of related topics – much of which is beyond the 

scope of the research focus within this thesis. This publication has been steadily drawn upon 

during analysis, and  was consulted  to assist verification  of emerging findings regarding the 
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transforming governance network. This document is also cited within empirical chapters 

where drawn from and listed within the Bibliography. 

M e t h o d o l o g i c a l A p p r o a c h t o D a t a A n a l y s i s 

The intention of the research was to discover what existing theories explained phenomenon 

described, as well as work out what was not explained by the existing network governance 

literature. In order to do this, following data collection, the analytical framework was more 

completely developed, taking the original broad governance network propositions shaping 

the research questions and introducing more theory most applicable to the data analysis 

taking place.  The analytical framework was consciously developed after data collection had 

taken place to avoid as much as possible squeezing interview responses and data 

interpretation into a narrowly defined list of possibilities which would have been the case 

should data collection follow finalisation of the theoretical analytical framework.  

This would not have been possible if the analytical framework had been developed prior to 

data collection, as analyses would merely have replicated existing network governance 

concerns and categories. Sarantakos (1993), similarly describes this methodological 

approach to data analysis, whereby initial assumptions and perspectives inform data 

collection and the resulting preliminary analyses the direct attention towards additional data 

which may contribute to deeper exploration and theoretical generation of the patterns 

detected. The qualitative methodology developed by Maturana and Varela (1980), also 

describes this process where theory is selectively utilised in a recursive way which is both 

designed for and informed by the data collection process. This approach has been used to 
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explain the certain network relationships detected during the three month interview period, 

in order to create subjective interpretations and models concerning these relationships. 

In the same way Kramer (2007), explains the value of utilising Grounded Theory at the 

methodological approach, as it addresses the ‘positive feedback loop’, where data is selected 

to match the theories employed. The intention of using Grounded Theory is to let data 

collection and analyses generate patterns, and then theories, about those patterns, arise 

which are informed by the temporary theories shaping data collection, then accepted, 

rejected or modified through data analysis  (Kramer 2007: 36-46). 

Interpretive Techniques 

The interpretive technique used for data analysis utilised an observer impression 

methodology through content analysis of data. Both are qualitative techniques embedded 

within a Grounded Theory approach (Berg 1989). This approach accords with broader 

Grounded Theory intentions: rather than directly testing hypotheses, research begins with a 

series of open-ended interviews to create hypotheses to be tested.  During data analysis 

the content analysis approach - to constantly compare data in order to let categories emerge 

through data patterns (Schreier 2012: 126 -210), was drawn upon. 

Taking an approach adapted from content analysis, primary data was interpreted to form 

impressions about possible patterns within the data, which were then grouped into 

categories potentially addressing each research question.  This approach was taken rather 

than code creation purely through whole sample data interpretation, which is generally used 

75



in content analysis, in order to keep addressing of the research questions at the forefront of 

analysis.   Categories thought to address the research questions were revised several times 

using recursive comparative assessment.  Data believed to address the same research 

question were clumped for comparison and cross interpretation, allowing data to be 

categorised into groups, addressing each research question. It is at this stage the data was 

coded. 

Information related to the category indicating some contradiction or as yet unknown aspect 

of the research question was also included in relevant categories. This aspect of research was 

time consuming as multiple   interpretations   for   information   presented   in   data   were 

possible.   Different interpretations considered to address each research questions emerged 

through this analysis technique. Emerging categories interpreted to address, in part, each 

research question were recorded following continued scrutiny of theory against 

examples taken from the different categories. 

Theory Generation 

The intention of the study was not to provide an ‘accurate’ network graph, but rather to 

generate concepts and inform theory regarding the informal form of  organising,  within  a 

changing  state-society dynamic. The patterns detected through the recursive filtering 

described were then compared to existing theory. In this way existing theory most relevant 

to the patterns emerging from preliminary data analysis were selected for further 

application.  Key concepts reported in the thesis were allowed to develop through the 

interpreted categories and patterns. Some creative scope was permitted during 

interpretation and theoretical comparison. Theories were compared and contrasted with 
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patterns to make tentative new theoretical explanations, effectively extending upon existing 

governance theory utilised in the analytical framework. This approach is used to generate 

new theory, ‘grounded’ in the patterns as they emerge through r e c u r s i v e  

c o m p a r i s o n  b e t w e e n  data and the preliminary theory selected to inform and guide 

analysis. This is a methodological choice intended to present a broad account of the 

governance network studied, with the hope that findings generated through this 

methodology would be original enough to extend upon existing network governance theory. 

Methodological Issues with Grounded Theory 

Methodological issues with Grounded Theory encountered during data collection and 

analysis were found to arise from tensions associated with subjectivity/objectivity, bias and 

validation, resulting from the subjective, interpretive nature of the research. These three 

issues are discussed and addressed below.

Subjectivity/Objectivity and the Issue of Measurement 

Notions about devising ways to objectively measure relationships through quantitative 

surveys and questionnaires were abandoned early in the research process.  While 

categorising the data, attempts were not made to count or quantify responses, rather 

responses were clustered into patterns.  Indeed, Lazega (1997) argues that network analysis 

without a substantial interpretive component ‘is a purely formal exercise’ (Lazega 1997: 

120). To reiterate, data was not quantified as a way to substantiate interpretations made. 

Such interpretation finds patterns of interaction enabling the network to effectively function 
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as an informal organisational entity within a complex development context. These are the 

intentions of the study as defined by the research questions. As such the patterns of 

interaction emerging from the data, rather than distinct measurements to quantify such 

relationships, form the focus for data analysis. The analysis develops representational models 

depicting four distinct processes which are separately developed to reflect upon the concepts 

and issues presented within the network governance paradigm. 

Emerging relationship categories were interpreted to form the patterns which are analysed 

as separate conceptual layers within the thesis.  These different network layers are 

considered to be complementary system, subsystems and mechanisms that together form 

the entire governance network. In this sense, the network exists as an entity comprised of its 

members, and can be attributed causative agency.  This means that it operates as a system 

dependent upon its various members, but is not controlled by any one member, and 

relationships are interpreted accordingly. 

Structure-Agency 

Understandings of this systems relationship draw from Giddens (1998), in conceptualising 

the inseparable relationship between structure and agency  in  political  process.  Structure 

works symbiotically with agency and vice versa. Giddens explains this symbiotic relationship 

occurring because structure emerges from past actions, while actions in turn depend upon 

structure. This means that the generation of categories as patterns emerging from  the  data 

remains  located  in  awareness  that  each  category  is  a  specific  system property, operating 

within an integrated system made up of other system properties, as a unified  entity 
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transcending  singular  systems  functions.  Indeed,  this is  the  value  of  the network  as  an 

organisational  form:  the  network  exhibits  functions  beyond  individual agents. 

Holism and Individualism 

Discussion   regarding   methodological   holism   and   methodological   individualism   are 

relevant  to  this  understanding.     Methodological  holism  is  the  notion  that  the  most 

important fact for explaining behaviour is that actors are socialised and embedded into social 

structures and institutions, which both constrain and enable individual action. This approach 

takes the institution as the most important unit for analysis. On the other hand, 

methodological individualism considers social structures and institutions to be only the 

actions and activities of individuals, making the individual the most important unit for 

analysis. Within this network study, data indicates individual network members exert 

significant agency through the network, albeit in accord with wider shared and negotiated 

collective values. The finding is that both holism and individualism can be synthesis, and 

theorists such as Bourdieu (1977) explain a balance where social structure and individual 

agency are both mutually supporting and mutually influencing. This approach accounts for 

both actors’ and systems’ change, as interaction between individuals within systems occurs 

and mutual influence is exerted. 

Change and Transformation 

This has significant implications for understanding network change and transformation. 

The possibility for system transformation exists because the intended and unintended 

consequences of actions in turn influence the conditions for both structure and function. This 
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is a systems occurrence described by Giddens (1984 and 1998), as structuration. Marsh 

and Smith (2000), similarly develop a model explaining system change as a function of the 

interaction between the network structure and the agents acting and interacting within  it, 

as  well  as  externally  initiated  influences  from  the  context  surrounding  the network and 

the eventual policy outcomes which initially engaged network members. As such, networks 

are found by Marsh and Smith to be organisational forms capable of constraining and 

facilitating action through various ‘rules’ and interpersonal relationships, yet are incapable of 

definitively determining actions, as actors can actively engage with negotiating and 

interpreting structural restraints. In accord with this approach, White and Johansen (2006), 

account for system transformation by describing a paradigm for thinking about emergent 

processes in complex fields of interaction, such as networks. Micro-macro linkages between 

interactions within networks, according to White and Johansen, alter the context of 

interactions, accounting for transformation by explaining a feedback between actor 

behaviour and structure. 

Why and how the network and its members are able to seek such change, through creating a 

number of informal means for engagement in decision making, can be explained through this 

approach.   Such representation of the subjective realties voiced by network members, 

interpreted into categories forming patterns, depicts a larger synthesised   account   of   the  

governance   network,   its’   collective   aims,   functions   and processes.  This insight is 

gained through interpretation of the viewpoints  expressed  by  network  members regarding 

the social and political phenomenon influencing their network, and in turn seek to 

influence. 
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For these reasons, that is the possibility to explore the relationship between structure and 

agency in organisational change,  the interpretive techniques described have been utilised 

rather than a more intentionally objective approach focused on measurement to define 

categories, describe and explain patterns.  As mentioned, this approach has been 

implemented with  the  intention  of  allowing empirical generalisations about governance 

networks, in order to generate theory, without focusing too much upon abstraction about the 

‘real’ ‘objective’ relationships and intentions of network members.. 

Researcher Bias 

Rather than attempt objectivity through some form of empirical measurement, researcher 

bias is apparent in the motivations for research as discussed within Chapter One. These 

motivations for conducting the study stem from my own experience working with the 

Indigenous Policy Branch within the former federal environment department and 

subsequently with Parks Australia North and the Office of the Supervising Scientist with the 

same department. These positions provided direct engagement with policy and program 

direction at the federal level concerning Indigenous natural resource management in 

northern Australia. As such, a motivation for research was to further understand the 

organisational forms contributing to community development led through natural resource 

management in northern Australia. This background is offered as a way to some extent 

inform the reader about the particular underlying assumptions, relationship to, and 

perspectives, on the subject matter. 

Grounded Theory is criticised by Thomas and James (2006), because it is impossible for 

researchers to be without bias which influences interpretations through preconceptions. 
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Indeed, all aspects of the research process, from topic selection, research design, data 

collection and analysis can be influenced by researcher bias, resulting in skewed 

interpretations and reporting. Sprague (2005) argues for the use of Grounded methodology 

for qualitative research because methods are invariably saturated with issues of philosophy, 

politics and core values. Regarding this issue,  Sprague believes there to be a need to 

explicitly acknowledge the political nature of research, stating motivations for and reasons 

for selecting methodology used (Sprague 2005: 2, 39). 

It is acknowledged that Grounded Theory is a methodology encouraging informed 

interpretation, resulting in subjective interpretations, which in this instance are intended to 

address the research questions. The research project has been designed and carried out with 

an inevitable set of biases. Despite the inability to avoid bias when utilising a Grounded 

Theory as a research methodology, in order to develop patterns of interaction from data, 

qualitative paradigm has been selected as the paradigm most suitable to the research 

context and research aims.   

Approach to Validation 

Cole and Scribner (1974) assert that any ethnographic study reflects its designer’s own 

beliefs, intentions and biases, which result in misinterpretation of data. In order to 

counteract this methodological issue, Cole and Scribner suggest constant cross- validation 

between the researcher and the research subjects. However constant cross- validation was 

not attempted with individuals interviewed within this study. Instead, cross- validation was 

carried out by checking information and viewpoints revealed in previous interviews, through 

questioning with new interview participants.  
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Although this was not a rigorously structured process, points for cross-validation were also 

compared between primary sources and secondary sources.  In particular the two texts 

described within the above section concerning methodological approaches to data 

collection, were used in depth. . In addition, select field data is presented within the 

empirical work to   substantiate   interpretations   made. Presentation of data in this way 

o f f e r s  t h e  r e a d e r  a  c h a n c e  t o  i n d e p e n d e n t l y  i n t e r p r e t  d a t a ,

a f f o r d i n g  s o m e  t r a n s p a r e n c y  w h i c h  c o n t r i b u t e s  trustworthiness and 

credibility intended with a qualitative methodology. This approach to validation does to 

some extent validate data interpretations in so far as it establishes a broader pool of data for 

comparative interpretation on any given issue encountered through primary sources. The 

approach helps to broaden, define and strengthen the conceptual linkages developed during 

analysis, all of which contribute to validity ( Guba and Lincoln 2005; Berg 1989). 

Conclusions 

This chapter has described the application of Grounded Theory as a qualitative 

methodological approach that has been selected as applicable to this particular governance 

network study. As an approach encouraging theory generation through a recursive approach 

to data collection and analysis, reflection upon emerging patterns within data intended to 

bring forward original insights rather than conform comprehension of the governance 

network to existing theories. Some issues with Grounded Theory have also been described, 

suggesting that it is inherently impossible to develop a qualitative research methodology free 

from researcher bias. This limitation is acknowledged as an inherent problem for qualitative 
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research yet within this methodological approach, attempts to counterbalancing researcher 

bias are made by examining preconceptions against patterns and trends from a broad data 

pool. 

Even though this does not imply researcher bias has been eliminated, it does not negate the 

value of the research, as potentially useful governance network models have been developed 

while addressing research questions.  This methodological approach does allow findings that 

are informed through data interpretation by drawing from and developing a wide number of 

possible explanations and accounts for observed phenomena. Structure- agency as a systems 

concept is utilised within this approach in order to appreciate the relationship between 

individual actors within a system. This particular methodological approach developed to 

address the research objectives is reflected upon again within the concluding chapter for this 

thesis, assessing its usefulness as a research technique for this context. 

By exploring emerging patterns in the data as subject to member actions, yet as functions 

of the network pattern generated, transformative influence is understood to be exerted upon 

both structure and agency in a mutually recursive way. Important to this particular 

governance  network  study  is  the  understanding  that  as  an  informal  organisation,  the 

shared norms, rules and member expectations are conceivably more mutable than within a 

more formal organisational form. This contributes to the account of governance networks 

as complex adaptive systems, where structure-agency interaction results in both intended 

and unintended systems change. 
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To reiterate, the intention of the research was not to derive an archetypal map of a 

governance network through careful measurement and calculation, but  rather  generate 

concepts  and  explanations  regarding  reasons  for  the  exchanges detected within the 

particular network studied.  The categories which emerged to represent key characteristics 

of this network, indicating system tendencies within a complex governance context, may or 

may not extend as explanations regarding   other   governance   networks.   Models   depicting 

separate   network   layers do however contribute to the discussions concerning possible 

network relational patterns. In this way, some generalisation about governance networks can 

be made with reference to the conceptual models developed using this methodology. 
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Chapter Four 

The Fire Abatement Network and its 
Socio-Political Context 

Introduction 

This chapter introduces the governance network as the subject for this research project by 

describing the organisations contributing members to the network. Contextual information 

about the governance network is also described, providing the reader with key contextual 

information supporting the network’s relational patterning at the time research was 

conducted. Stated within Chapter One, interviews were conducted over three months during 

mid-2009 and observations and secondary data was gathered from 2008-2011. A number of 

years have elapsed since that data collection period was completed and it needs to be noted 

that this contextual description does not attempt to bridge all related policy concerning the 

network’s changing socio-political context following the data collection period. Some 

updates to policy are included in order to indicate the network’s contextual trajectory. 

In order to do this, a contextual discussion is presented in two short sections. The 

governance network is introduced in the first section. Fire abatement activity forming the 

heart of the network’s formation in Australia’s northern savanna is then described. A short 

description regarding the numerous institutions supporting the network reiterates the 
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network members interviewed in Chapter Three, and discusses network contributors who 

were not included as network members and why. 

The second section described the main socio-political contextual factors influencing the 

network. Description of the network’s unique geographical location includes  a  map to 

illustrate location of the  fire  abatement  project  areas  across  the northern savanna region. 

The socio-political factors influencing the network are presented within three sub sections, 

including: a culture-conservation economy emerging in northern Australia; greenhouse 

emissions trading policy, and transforming federally-directed welfare reform for remote 

communities. These socio-political influences are the context for the relationships, strategies 

and motivations for network processes described and analysed within the subsequent 

chapters. 

The Fire Abatement Governance Network: Members and Actions 

The governance network studied is a collective of individuals embedded within 

predominantly public institutions. All share an interest in fire abatement activity, described 

below, as part of livelihood development based upon improved natural resource 

management practices in northern Australia.  Network members were found to span several 

predominantly government-funded regional institutions. Indigenous ranger groups 

coordinating  and  carrying  out  fire  abatement activity upon their ancestral homelands in 

Arnhem Land are also included in this network description, although as stated in previous 

chapters they were not included in the interview sample. 
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The WALFA Agreement 

The governance network is termed the ‘fire abatement network’ for this study. It has 

concentrated around a contractual agreement with the private energy company 

ConocoPhillips, to provide greenhouse emissions offsets.  The fire abatement network 

encountered during this study formed around and culminated in the West Arnhem Land Fire 

Abatement (WALFA) agreement. A contractual agreement with, ConocoPhillips, underpinned 

financing for the WALFA agreement.  In 2006, the WALFA agreement became the first 

commercial fire abatement operation in Australia. It is the first example of commercial 

support for large-scale ecosystem services in northern Australia (Russell-Smith et al. 2009: 

387). 

This agreement is between the American multinational energy company, ConocoPhillips, 

and the  Northern  Land Council. The Northern Land Council represents the Indigenous 

traditional owners of the land in the WALFA project area, as well as the five Aboriginal 

organisations listed who coordinate and administer Indigenous ranger work on this land. The 

agreement supports the WALFA project in abating 100,000 tonnes of greenhouse emissions 

(CO2 equivalent) each year on Indigenous land in the West Arnhem plateau. This is achieved 

by conducting controlled burning across the project area during the cool dry season, in 

order to reduce fires occurring during hotter months, which produces more potent emissions 

(Russell–Smith et al. 2009: 313; Richards et al. 2012).  If the target is not met, ConocoPhillips 

will not pay the agreed annual 1 million AUD sum for that year. This amount represents 

around 15 AUD per tonne for abated emission, similar to the price per tonne in the voluntary 

National Carbon Offset Standard at the time of the agreement (interview 1B 2009; Russell–
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Smith et al. 2009: 387). The WALFA agreement was brokered between partners by the 

Northern  Territory  Government ‘Department of Natural Resources, Environment, the Arts 

and Sport’. The agreement emerged as part of licencing requirements put in place by the 

Northern Territory Government for a gas project approval on the Darwin peninsular. 

Although ConocoPhillips is the company contributing a bulk of on-going financial resources 

to the project and was the reason for the WALFA agreement emerging, representatives from 

the company were approached for interview yet did not wish to engage in the research as 

interview participants. While ConocoPhillips is undoubtedly a large resource contributor, it 

was described during interview with network members that ConocoPhillips did not actively 

engage in the types of multi-relational network governance relationships, compatible with 

community development and the restoration of Indigenous control over burning practices, 

that are the subject of this study. Instead, it was stated that the company was happy to 

provide finances for the off-set service provided through the network arrangement, and to 

receive feedback through the annual report provided through the WALFA agreement.  As 

such, ConocoPhillips is included as a financial contributor but not as a network member 

orchestrating and engaging with the relational processes detected through the network 

members who did participate in interviews. 

Similarly, the Australian Government agencies who provide funding through the various 

programs mentioned in Chapter Five are resource contributors to the network. However the 

regional fire abatement network members described significant influence from these 

agencies being exerted through their policies impacting regional program guidelines, rather 

than direct engagement in the network relational exchanges bonding the network members 
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interviewed. Government agencies influenced through the policy initiatives and changes to 

funding guidelines, discussed in empirical chapters as a key influence for the network 

behaving responsively and adaptively as it works to coordinate and distribute resources 

gained through such programs. 

Land and Water Australia, a federal agency now dissolved, contributed vast research capacity 

to the culture conservation economy, discussed as a contextual influence below. However 

local members interviewed did not suggest any particular member of the fire abatement 

network belonging to Land and Water Australia. The influence as a key knowledge 

contributor to fire abatement and Indigenous natural resource management is confirmed 

through this discussion. However as particular members of this organisation were not 

mentioned by participants as being engaged with the organising relational patterns forming 

the fire abatement network, this federal government agency is also accounted for as a 

resource contributor. 

F i r e A b a t e m e n t 

Much of Australia’s north is covered by tropical savanna grassland. This is a vast area 

encompassing l.9 million km² across Western Australia, the Northern Territory and 

Queensland. This region is one of the largest intact savanna landscapes in the world (Hill 

2004). The savanna region produces a huge biomass each year as reliable monsoonal rainfall 

across the area supports rapid vegetation growth, followed by a long dry season which 

cures amassed vegetation into dense and highly flammable fuel. 
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These factors are problematic in northern Australia where large areas are no longer managed 

using customary Indigenous land management regimes. This land management change is 

described by Aboriginal people in the Arnhem Plateau, who recall an exodus from traditional 

country following WWII, when efforts were made to bring people into protected zones 

(McKenzie 2007). A depopulated landscape in many remote and regional areas has resulted 

in ‘orphaned country’ – land left without adequate management, resulting in increased 

populations of destructive exotic plant and animal species. A far greater fuel load in the 

savanna also resulted, causing destructive wild fire. In the absence of customary fire 

management, about eighty-five percent of the annual burn occurs in the late dry season This 

has resulted in high fire frequency and intense fire temperatures threatening habitat, species 

distribution, communities, property and cultural sites across the region (Russell- Smith et al. 

2004: 313-316; Garnaut 2011: 2-3). In recent years, bushfires in Australia burn over 

500,000 km². The majority of this huge area lies within Australia’s northern savanna. 

Without preventative management, around 35 million hectares burn annually across the 

savanna, ignited by human activity and electrical storms. In 2006, savanna burning 

contributed to thirteen percent, or 11.5 million tonnes, of greenhouse emissions in Australia. 

This is equivalent to around two percent of total national emissions (Garnaut 2011: 2-3). 

Increasingly, Aboriginal land is being managed with high conservation value status.   The 

Arnhem  Plateau  in  the  Northern  Territory  is  a  high  conservation  value  bioregion, 

supported by several large river systems. The Plateau is neighboured by both Kakadu and 

Nitmiluk National Parks, and three other sites of high conservation significance including 

the Alligator Rivers Coastal Floodplain, Maningrida Coastal Habitats and Yinberrie Hills. 

Across the 32 000 km² Arnhem Plateau, very high species endemism makes the region a 
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recognised biodiversity hotspot, sheltering hundreds of species occurring nowhere else in 

the world. There are twenty-eight animal species listed as threatened in the region and the 

main  contributing  threats  are  uncontrolled  fire  and  related  exotic  species  increase 

(Russell-Smith et al 2009: 202-211). Initially it was the need to protect species from 

uncontrolled burning on the plateau that stimulated fire abatement research across the 

region (interview 1B 2009). The following section describes the main socio-political factors 

influencing the fire abatement network, as it seeks to establish fire abatement as a 

development practice supporting livelihood opportunities in Indigenous communities across 

the savanna region. 

The Network’s Socio-Political Context 

This second section outlines the key contextual factors influencing the fire abatement 

network. The network has emerged from and exists within social, economic and policy 

frameworks that are interdependent and co-influential with the network’s organisational 

properties discussed in following chapters. As stated in the introduction to this chapter, the 

main socio-political influences are found to include: an emerging culture-conservation 

economy in northern Australia; welfare reform in remote communities, and greenhouse 

emissions trading policy. Each influence is outlined in the respective discussions below. 

C u l t u r e - C o n s e r v a t i o n E c o n o m y i n N o r t h e r n A u s t r a l i a 

‘So if it's going to be revived at all, if it's going to be maintained, then we have to find new 
economic contexts for its use and application.’ (Murray Guarde quoted in Collins 08/05/2008) 
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The fire abatement network has emerged from a wider culture-conservation economy 

practice and discourse in northern Australia. The culture-conservation economy concept is 

defined  in  this  way  within  the  strategic  framework  prepared  for  the  Healthy Country, 

Healthy People Investment Strategy Project (2007): 

In a conservation economy, economic arrangements are designed or re-designed so that they 
restore, maintain or improve natural capital and produce environmental, social and financial 
value.   In   a   2006   report   prepared   for   the   Australian   Government   Department   of  
the Environment  and  Water  Resources  by  the  Desert  Knowledge  Cooperative  Research 
Centre titled,  Enabling the Market:  Incentives  for  Biodiversity  in  the  Rangelands1,  the 
conservation economy is described as including all the elements of biodiversity services, eco-
tourism, sustainable grazing, carbon sequestration and land condition and water resource 
monitoring. The analysis identified several market components necessary to support the 
emergence of such a conservation economy, including purchasers, brokers, landowner 
(organising) collectives, and individual and family landowners. A draft 2007 Australian 
Conservation Foundation and Land and Water Australia Report, A Cultural and Conservation 
Economy for Northern Australia, has found that the priority sectors for developing a cultural 
and conservation economy in Northern Australia  are  primarily  in  ecosystem  services, 
Indigenous  arts  and  cultural  industries  and visitor services. 

(Putnis et al. 2007: 4) 

The culture-conservation economy concept is understood to represent a different 

development pathway than the predominantly agriculture and mining led growth in the 

northern region (cf. The Coalition’s 2030 Vision for Developing Northern Australia: 2013). 

The culture-conservation economy movement builds upon appreciating the globally 

significant natural and cultural heritage values present in northern Australia, to create 

economic development pathways consistent with heritage conservation values (Hill et al. 

2008: 21). 
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Research and modelling for culture-conservation economy possibilities in the savanna region  

have been  carried out within associated institutions in Australia.  Drawing from research 

prepared by fire abatement network members and their affiliates in the region, a publication 

titled North Australian Political Economy: Issues and Agenda  (Gerritsen (ed) 2010), brings 

together the key arguments for a culture-conservation development pathway for northern 

Australia. In addition, a 10 year study involving the Menzies School of Health Research, 

Charles Darwin University, Australian National University, the Menzies Research Institute 

and the Cooperative Research Centre for Aboriginal Health, collaborating with the Traditional 

Owners of western and central Arnhem Land, describe improved health outcomes for 

Indigenous people involved in land management activities. Findings point to justifiable co-

investment for Indigenous culture and natural resource management, attributed  to  the 

multiple  benefits  discovered  in  communities  participating  in  such activities (Burgess et 

al. 2009; Hunt et al. 2009; Campbell et al. 2011: 83-87; Weir et al. 2011). 

In addition to the research projects mentioned above, the former Commonwealth research 

organisation, Land and Water Australia (LWA), initiated an Indigenous NRM research 

program in 2000. Although the organisation was disbanded in 2009, twelve research projects 

concerning the culture-conservation economy in northern Australia were completed through 

the organisation’s Indigenous NRM research program.  The LWA report titled The 

Engagement of Indigenous Australians in Natural Resource Management (2007), synthesised 

key research findings and outcomes for the projects. Themes included: 

1. Values  and  methods  for  effective  engagement  of  Indigenous  Australians  in  NRM  and

knowledge management;

2. The nexus between land, water and health of Aboriginal people;
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3. Developing Indigenous livelihoods through NRM,

4. The implications for developing and implementing NRM policy in Indigenous Australia.

Intercultural exchange and institutional partnership illustrated in the research collaborations 

described above are integral to the culture-conservation economy approach. The full breadth 

and significance concerning Indigenous control over land management is beyond the scope of 

this thesis. However, for a comprehensive analysis regarding Indigenous land ownership in 

relation to livelihood pathways in the northern savanna region, see Altman and Whitehead 

(2003), Garnett and Sithole (2007), and Garnett et al. (2009). As a coherent strategy drawing 

upon the regionally acquired knowledge embedded within involved institutions, the culture-

conservation economy concept is interpreted to inform much fire abatement network ethos 

and practice. 

The  fire  abatement  network  is  considered  to  be  around  two  decades  old.  As a self- 

conscious informal organisation, the fire abatement network dates to a series of seminars 

on wildfire held in the NT and northern Australia from 1994.  Seminars addressed concerns 

for relatively pristine culture and conservation values present in the Arnhem Land plateau, 

increasingly   threatened   by   wildfire.   Through   shared   realisation   that   systems   for 

controlling fire were failing to conserve the natural and cultural values in the region, a need 

to  reduce  ‘the  terminal  distance  between  knowledge  holders  and  potential  knowledge 

users from diverse parts of the savanna community’ resulted in a joint strategy (Bird-Rose 

1995: 1).  The strategy incorporated: 
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...regular visits to these areas by the traditional landowners in conjunction with scientists 
and Land Council expert personnel to carry out aspects of a coordinated management plan. 
This project will build on the support provided to date to Aboriginal landowners such as in 
central Arnhem Land where ranger programs in the remote homeland communities aim to 
protect the estates from external threat and where they continue to burn their lands in the 
traditional way. 

(Langton 1998: 54) 

Langton herself instigated the several processes required in order to bring about a transition 

to waged land management conducted by Indigenous rangers in the NT. From this 

beginning, the Caring for Country unit within the Northern Land Council is understood by a 

fire abatement network affiliate to be the institution that was the ‘genesis for many of the 

resource management based programs’ (interview 1V 2009). Facilitating this ethical shift 

involved initiating on-ground activity in the mid to late 1990’s. The transformation also 

included developing natural resource management courses at Charles Darwin University, for 

the first time tailored to meet remote community resource management needs (interview 1R 

2009). 

Through such initial processes, cultural preservation and restoration emerged alongside 

fire management and is recognised as equally significant to sustainable livelihood 

development in the region. Because fire management takes place on traditional lands and 

employs traditional knowledge, other community benefits are also attained, including 

strengthening cultural ties and improved health outcomes (Burgess et al. 2009). From the 

outset, restoring Indigenous control over burning practices in abatement areas has formed 
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the key logic and focus for coordinated activity (cf. Bird-Rose 1995; Langton 1998; Jacklyn 

and Russell-Smith 1998; Saint and Russell-Smith (Eds.) 1998; Yibarbuk and Cooke 2001; 

Whitehead et al. 2003; Russel-Smith et al. 2009).  It is this shared intention attracting and 

uniting persons engaged with compatible activity that creates the conditions for the types of 

network exchanges described within analyses. 

Importantly, fire abatement activity is understood to be reconnecting northern Australian 

Indigenous people with their culture and land (McKenzie 2007). Confirming the statement 

expressed at this section’s opening, the new economic context offered through emissions 

trading gives meaning to traditional cultural knowledge and practices, reviving and re- 

establishing culture through project partnership with WALFA. This is important to 

development in the region because cultural trauma exists where cultural knowledge and 

practices have been weakened to the extent they fail to sufficiently provide meaning and 

value to those affected (Atkinson 2002). It is recognised widespread cultural disruption 

and cultural suppression generate despair and a sense of powerlessness, as people and 

communities attempt to deal with constant unexplained change (Burgess and Morrison 

2007; Halloran 2004; Trudgen 2000). 

Through  fire  abatement  project  activity,  it  is  considered  within  this  thesis  that  past 

traumas generating community dysfunction,  briefly described within the section below 

concerning welfare, are to some extent being addressed. This is supported by Atkinson 

(2002), arguing Aboriginal people are still in the world of relationships. It is a world where 

cultural identities are not fixed, but are in movement between different positions, drawing on 

the multiplicity of cultural traditions now available to people (Atkinson 2002: 258). 
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Illustrating cultural rejuvenation through such cultural renewal as fire abatement activity, 

partnership with the WALFA enterprise means Indigenous communities are indeed regaining 

control over livelihoods.  By utilising their cultural knowledge and practices within a new 

economic context, the following quote describes cultural renewal as it occurs within WALFA: 

…a ‘two tool-kit’ approach to fire management was developed which combined traditional
skills and knowledge with western scientific practices and technology. As well as creating 
small patchy burns using traditional skills, the Indigenous Rangers rapidly established fire 
breaks over a hundred kilometers long with the help of helicopters and aircraft…As well as 
gauging the effectiveness of burns using their intimate knowledge of the bush, rangers also 
used satellite information to track the course of fire burning over the horizon using a website 
created for northern fire managers. 

(Savanna Explorer <http://www.savanna.org.au/all/reviving_plateau.html> viewed 20.11.2013) 

The culture-conservation economy in northern Australia affirms cultural renewal though 

partnerships. This was occurring at the time of data collection within a context of 

transforming welfare policy in remote Northern Territory communities. 

W e l f a r e R e f o r m i n R e m o t e N T C o m m u n i t i e s 

Remote  development  in  northern  Australia,  with  its  unique  social,  geographic  and 

economic   features,   is   identified  by  the  Federal  Government   as   a  wicked  problem 

(Australian Public Service Commission 2007: 1; FaHCSIA occasional paper 19 2008). From 

this perspective, the wicked problem results because: ‘Indigenous forms of family, social and 

cultural capital are under enormous pressure as a result of poverty and exclusion from the 

economic mainstream’ (Scougall 2008; Daly and Smith 2003: 16). The fire abatement 
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network exists within this context where multiple factors combine to create the less than 

satisfactory development outcomes outlined within Chapters One. 

As an explanation, the ‘wicked problem’ that is Aboriginal poverty in Australia has many 

contributing and compounding factors. Fourth world’ pockets existing in remote Australia 

were identified as early as 1974 by Castells, describing a situation for Indigenous 

communities existing in relative poverty within affluent first world nations found in the 

Americas, New Zealand and Australia. Similarly, Young (1995) and Castells (1998) use the 

term to account for and describe peoples residing in ‘black holes of social exclusion’ despite 

billions of dollars and other resources allocated to address poverty. ‘Informational capitalism’ 

where technology is the key commodity in the globalised economy, is believed by these 

scholars to be a process excluding groups without the cultural and economic resources 

to partake in information technology exchange (Castells 1998). 

Federal Government departments recognise addressing this ‘wicked problem’ presents 

challenges to traditional policy process. For instance, the Australian Public Service 

Commission (2007), identifies mechanism to achieve policy coordination where such wicked 

problems are present, by working to bridge internal and external organisational boundaries 

(Australian Public Service Commission 2007: 1). The approach in such circumstances is to 

‘effectively engage stakeholders and citizens in understanding the relevant issues and in 

involving them in identifying possible solutions’, in attempts to change behaviour of citizens 

and groups (Australian Public Service Commission 2007: iii). Organisations involved with 

Indigenous welfare in Australia are party to this dialogue, and exist within the fire abatement 

network’s socio-political context. 
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The most obvious example at the time of data collection was the way in which the Federal 

Government coordinated its engagement with Indigenous communities in the Northern 

Territory, through the National Partnership Agreement on Remote Service Delivery, a Council 

of Australian Governments (COAG) initiative (COAG 2009). Through the COAG partnership, 

the Closing the Gap in Indigenous Disadvantage framework lists six national targets 

designated to guide state and territory governments. The framework is intended to reduce 

pervasive inequalities between Indigenous and non-Indigenous Australians across urban, 

rural and remote areas. The six targets are to: 

1. Close the gap in life expectancy within a generation;

2. Halve the gap in mortality rates for Indigenous children under five within a decade;

3. Ensure  all  Indigenous  four  years  olds  in  remote  communities  have  access  to  early

childhood education within five years;

4. Halve the gap in reading, writing and numeracy achievements for Indigenous children

within a decade;

5. Halve the gap for Indigenous students in year 12 attainment or equivalent attainment

rates by 2020; and

6. Halve  the  gap  in  employment  outcomes  between  Indigenous  and  non-Indigenous

Australians within a decade.

   (COAG Meeting Outcomes 2008) 
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Specific  to  the  Northern  Territory,  the  Closing  the  Gap  framework  was  implemented 

through the COAG 2008 National Partnership Agreement on Remote Service Delivery. The 

National Partnership Agreement on Remote Service Delivery provided a policy and 

organisational structure to guide investment decisions and activity. This coordinated effort 

came about during the November 2008 COAG meeting, where members agreed on the need 

for very significant changes to the way governments invest and operate in remote Indigenous 

communities. Governments agreed poor coordination, ad hoc decision-making and 

inflexibility, have contributed substantially to current problems. Failure to engage effectively 

and consistently with local people, NGOs and other stakeholders was reported to further 

undermine effectiveness from government investment (Response to the Report of the NTER 

Review Board 2011).  The National Partnership Agreement on Remote Service Delivery 

stipulated a new service delivery model: 

1. Indigenous  people  in  the  remote  locations  have  improved  access  to  the  suitable  and

culturally-inclusive services required to progress achievement towards the COAG targets;

2. All  levels  of  government  are  working  together  with  clear  roles  and  responsibilities  and

engaging effectively with Indigenous communities, with a primary focus on Closing the Gap in

disadvantage and improving outcomes for Indigenous people;

3. Indigenous communities are able to be partners in program implementation through credible

and culturally-legitimate mechanisms;

4. Improved access to health, education, employment and other services results in improved

outcomes for Indigenous people in remote areas;

5. Community  organisations  delivering  government  services  meet  requirements  of  relevant

legislation and are accountable both to their constituents and to funding bodies;
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6. Indigenous families and individuals can make lasting positive change to social norms;

7. Culturally-competent services are provided to Indigenous people to enable the achievement

of equitable outcomes, including the provision of interpreters;

8. A stable local workforce can deliver the required services, including by developing skills at

the community level;

9. Indigenous people have greater economic opportunities, such as business investment and

home ownership, as a result of the resolution of land tenure and land administration issues;

10. over time, Indigenous people in remote communities have a reduced reliance on government

transfer payments.

(COAG Remote Service Delivery Fact Sheet 2008) 

While engagement described in this National Partnership Agreement on Remote Service 

Delivery  offers  a  comprehensive  welfare  reform  strategy,  it  was  also  criticised  for 

excluding much of the Indigenous population living in settlements outside the twenty-nine 

priority towns identified in the agreement (Altman and Jordan 2009; Altman and Hinkson 

(Eds.) 2007: 31-36). Government engagement with communities within the National 

Partnership Agreement on Remote Service Delivery did however offer hopeful signs that 

effective strategies engaging Indigenous people in remote areas with policy making 

mechanisms, will soon be implemented. 

Government  partnership  and  support  is  considered  critical  within  this  assessment  to 

remote community development outcomes in the NT. This is because although Aboriginal 

land rights in Australia are most extensive in the NT jurisdiction, the Territory is also the 
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place where the most intractable housing and infrastructure issues in remote Indigenous 

communities are present (Sanders 2005).  Aboriginal Traditional Owners in the Northern 

Territory control around forty-five percent of land (NLC 2013). In addition, Indigenous 

control over land is steadily increasing through various mechanisms such as Indigenous Land 

Corporation buy back, protected area expansion, Native Title and Aboriginal Land Rights 

process (Austlii 2014). Following the beginning of Indigenous land reform policy in 

1981, the percentage of Indigenous people living in remote areas increased by over twenty- 

three percent by 2007, representing around seventy percent of the Territory’s Indigenous 

population  (Dillon  and Westbury 2007).  Aboriginal citizens continue to make up a far 

greater proportion of long term intergenerational residents living outside populated towns 

and remote areas and there has been a corresponding rapid increase in Indigenous 

townships across the Territory (NLC 2013; ABS 2007). 

However despite initial optimism for development possible through Aboriginal land rights, it 

is now clear access to land resources and relative sovereignty are not an automatic solution 

to development needs in remote NT Indigenous communities. Yet the question arises 

regarding government’s ability to evolve mechanisms effectively engaging and consulting in 

partnership with the diverse cultural groups present in remote Northern Territory. 

Problematic government engagement with remote Indigenous Australia is not a new feature 

to the NT political landscape. The governance space concerning Aboriginal Australia was 

characterised by Stanner (1969), as an absence of government resulting from a ‘culture of 

forgetting’. Institutional means for connecting remote Aboriginal Australia to wider 

government processes is thought not to have effectively developed following the demise of 

missionary influence and self-determination in the 1980s impacting remote NT communities. 
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Dillon and Westbury (2007) believe the trend continued, accounting for ongoing government 

disengagement in remote areas. 

Optimistically  for  the  fire  abatement  network’s  enterprise,  during  the  data  collection 

period many more Indigenous ranger groups were becoming involved with fire abatement, 

and new ranger groups were rapidly forming across the northern savanna (Sithole et al. 

2008). The range of reforms outlined within the COAG Remote Service Delivery policy also 

supports the idea that more effective government engagement may be possible. Yet 

associated welfare reforms also meant that the capacity and resources underpinning the 

network’s structure in remote regions would need to be maintained without federally funded 

Community Development Employment Program assistance (interview 1I 2009). Other 

resource pathways would need to be established, as the fire abatement network sought to 

create livelihood pathways within this reforming welfare context. The network’s emerging 

strategy for acquiring resources became dependent upon supportive greenhouse emissions 

trading policy. 

D e v e l o p i n g E m i s s i o n s T r a d i n g P o l i c y 

Savanna burning is the greatest source of greenhouse emissions in the Northern Territory 

(Russell-Smith 2009; Richards et al.  2012). Fire abatement work in the northern savanna 

is intended to reduce the net annual emissions for Australia.    The WALFA project has 

demonstrated  reduced  emissions  from  savanna  fire  beyond  an  historical  baseline  is 

feasible, as fire abatement can be achieved at relatively low cost. In contrast, the cost for 
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unmitigated wild fire is huge: property, cultural sites, equipment, infrastructure, pasture, as 

well as natural and cultural heritage values, are all jeopardised by unmanaged savanna fire. 

Livelihood development in the remote regions is an output supporting favourable policy 

consideration   (Russell-Smith et al.   2009).   In 2007,   anticipated opportunities made 

available through a future emissions trading scheme would attract more than 100 million 

AUD per annum. Most of this would be allocated to the involved Indigenous communities in 

the West Arnhem  Plateau.  Combined, these factors  make  fire  abatement  a priority  for 

emissions policy at both Federal and Territory Government levels (Garnaut 2011: 1). 

During the data collection period, the fire abatement network was deeply involved with 

policy input and lobbying. The network had sought input into policy concerning how 

governments could fund and support climate change adaptation on Indigenous land, training 

for mitigation and adaptation, integration into other complementary NRM activities, tourism 

associated with the culture-conservation economy, as well as infrastructure and planning to 

access the best available information and modelling. Sequestration tools were also identified 

as required for further development in order to integrate conservation values related to bio-

diversity conservation into emissions trading (observation 2C 2008). Network members 

were aware emissions policy was in flux, characterising  a  complex  policy  environment. 

The  following  statement  by  a  network member summarises the complex emissions 

trading policy context the network was engaged with: 

…there came concerns when developing the legislation about the technical details and the
accounting details of how you run such a thing as a carbon pollution reduction scheme and 
the connected activity of running the relationship with international agreements. And they get 
more complex as you have more bits - (governments) don’t want complexity. It already is a 
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mind bogglingly complex thing anyway. If I was a bureaucrat I would think that I have this 
horribly complicated thing to do very quickly and the last thing I want to do is look at are 
these extra bits that are even more complicated and involve this cross cultural stuff, and fire – 
which is normally treated under the Kyoto protocol and the augmentation as a source of 
uncertainty and problems rather than a source of abatement. So you can see why the 
bureaucrats have done what they have as it does not fit neatly into the package they are trying 
to develop and it confronts difficulty with not just doing things locally and nationally, but also 
in relationships with other countries which are even more frightened of the whole fire thing 
than the Australian government is. 

(interview 1B 2009) 

The policy aim for the network was to meet the anticipated national offset standard by 

gaining formal accreditation for one trial savanna fire abatement project (Garnaut 2011). The 

first methodology supporting accreditation used the WALFA example for measuring 

emissions, under the Carbon Farming Initiative. The framework for measurement was 

developed   by   the   CSIRO   in   consultation   with   Indigenous   groups   for   the   Federal 

Government (Department of Climate Change and Energy Efficiency 2012). Consistent with 

international protocol, methane and nitrous oxide emissions from savanna fire were 

reported under Australia’s National Greenhouse Gas Inventory (NGGI) within this 

methodology. The fire abatement network intended to develop this accounting methodology, 

enabling emissions abated through changed fire regimes to be traded into the National 

Carbon  Offset  Standard.  The  Standard  has  been  designed  as  a  way  for interested 

business and individuals to voluntary achieve carbon neutrality which are beyond ‘those 

achieved under domestic mitigation policies and Australia’s national emissions reduction 

targets’ (Department of Climate Change and Energy Efficiency 2012: 1-10, 2). This scheme 

enabled business to publicly communicate their carbon neutrality and 
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other offsetting efforts, through the requirement for organisations taking part in voluntary 

offsetting  to  produce  annual  reporting  regarding  offsetting  activities  (Department  of 

Climate Change and Energy Efficiency 2012: 19). 

In September 2013, Australia elected a new government which has introduced a range of 

policy changes  impacting the fire abatement network.  As data collection with network 

members predated these changes, it is speculated that there are some positive policy 

developments for fire abatement activity across the northern savanna as indicated by 

emerging emissions trading policy from the new government.  Many of these changes are to 

date being debated within parliament, pending approval. 

For instance the new government’s repeal of the carbon tax, achieved through introducing an 

Emissions Trading Scheme (ETS), would see the Australian Government utilise an Emissions 

Reduction Fund in order to ‘employ its Direct Action Plan to reduce Australia’s domestic 

emissions’  (ERF  Green  Paper  2013:  i).  The  ‘Direct  Action  Plan’,  should  it  be passed  by  

the  senate,  would  focus  efforts  upon  purchasing  emissions  abatement,  by building upon 

the Carbon Farming Initiative which the WALFA emissions accounting methodology has been 

designed for (ERF Green Paper 2013: I; URL accessed 14.02.2014 

(http://www.climatechange.gov.au/reducing-carbon/carbon-pricing-policy) 

Several emissions reductions opportunities, including savanna fire, will be eligible for sale 

into the Emissions Reduction Fund (ERF Green Paper 2013: 2). Importantly for the fire 

abatement enterprise, savanna fire management and revegetation are recognised by the Plan 

as providing important employment opportunities in Indigenous communities (ERF Green 
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Paper 2013:  17, 42). This supportive eventuation is clearly stated in the following quote 

from the Emissions Reduction Framework Green Paper (2013): 

Carbon offset projects, such as reducing emissions from early dry season savanna burning, 
offer   the   opportunity   to   bring   independent   funding   and   business   opportunities   to 
Aboriginal  communities  and  enable  increased  Indigenous  employment  in remote  areas. 
These  projects  have  the  potential  to  build upon and  strengthen  existing  arrangements, 
including the business viability of Indigenous Protected Areas and extending training, skills 
development and job opportunities under Aboriginal ranger programs (Kimberley  Land 
Council). 

(ERF Green Paper 2013: 15) 

Important for fire abatement expansion in ways intended by the network, the Direct Action 

Plan will allow companies to ‘purchase Carbon Farming Initiative credits instead of paying 

the carbon tax…. Carbon Farming Initiative credits can also be used in the voluntary market 

or exported’ (ERF Green Paper 2013: 43). This will enable companies like ConocoPhillips to 

continue to voluntarily purchase emissions offsets from projects like WALFA. Compatible 

with this Carbon Farming Initiative, an Indigenous Carbon Farming Fund has also been 

designed  to  support  Indigenous  access  to  the  emissions  trading  framework.    Multiple 

service providers have registered with the scheme, offering expertise to Indigenous groups 

wishing to access information and advice regarding carbon farming opportunities (URL 

<http://www.environment.gov.au/cleanenergyfuture/icff/register/index.html>viewed 

12.01.2014). 

To date, seven Aboriginal organisations in the NT have successfully gained funding, for 

around AUD 50,000 to each organisation, from the Indigenous Carbon Farming Funding. 
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Grants were allocated in order to extend the organisations’ engagement into the Carbon 

Farming framework (Indigenous Carbon Farming Fund Successful Applicants, Round 1, 

2014). 

The emerging opportunity to reduce emissions from savanna fires and participate in 

emissions offset provides an opportunity for Indigenous people to engage in and benefit from 

emissions trading. Positive economic benefits can be achieved that are consistent with 

government   policy   to   promote   Indigenous   enterprise   development.   Network 

members hope the fire abatement projects will help address many of the socio-economic 

disadvantages affecting remote Aboriginal communities. Much network activity discussed 

within subsequent chapters directly relates to this uncertain, transforming and tentatively 

supportive policy environment. The network’s collective impetus to not only seize the new 

development opportunities presented through emissions trading, but to also play a role in 

shaping supportive policy through direct engagement and input is expressed through the 

structures and strategies discussed within the following chapters. 

Conclusion 

This descriptive chapter has introduced the fire abatement network. The main socio- political 

factors influencing this network as an informal organisation during the data collection period 

have been summarised. A culture-conservation economy has been outlined,  describing  a 

movement  generated  within  northern  Australia  to  address  the region’s specific 

development requirements and land management needs. Reforming welfare policy has also  

been discussed as  an influence.  Emissions abatement policy in Australia was found to be 
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characterised by complexity during the data collection period, yet optimistic signs indicate 

a supportive emissions trading policy framework may be emerging.   The   following   chapter   

addresses   the   fire   abatement network’s   resource exchange pattern, described as a 

governance network’s structure within the analytical framework. 
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Chapter Five 

Network Structure as Resource Exchange 
Pattern 

Introduction 

This c h a p t e r  identifies the resource exchange patterns structuring other relationships 

w i t h i n  the network. As such, the analysis expands upon the concepts established within 

the analytical framework concerning network structure as resource exchange.  Data has 

been interpreted and integrated according to the structural concepts utilised within the 

analytical framework. Additional theoretical and conceptual work is integrated into analyses 

where applicable, building upon initial structural concepts. 

The fire abatement network has been introduced in Chapter Four as an informal collective 

of individuals employed by the multiple organisations responsible for carrying out fire 

management on Indigenous land in the Arnhem Plateau. The fire abatement network draws 

resources from a range of sources in an integrated way, coordinating finances and capacity 

from public, private and philanthropic sectors (Jacklyn and Russell-Smith 1998; Saint and 

Russell-Smith  1997,  Russell-Smith et al.  2009). The manner in which these resources are 

attracted, coordinated and exchanged through the network form the subject for this analysis. 
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The resource exchange pattern as network structure utilises the bounding and enabling 

relational network properties attributed to Katz and Gartner (1988), and Kooiman (1993). 

These authors focus on the pattern of mobilised resources as the exchange pattern that 

form a network’s relational structure. This resource exchange pattern is understood to be 

significant to the network and its analysis because it forms the power dependent network 

relationships influencing, shaping and limiting choices and opportunities possible to network 

members (Kooiman 1993: 2-3; Katz and Gartner 1988). This means that the power 

relationships uncovered through analysis influence the other types of network relationships 

discussed within following chapters. 

In order to carry out this analysis, the chapter is organised in four sections. Each section 

pursues different yet interrelated aspects of the network’s resource exchange pattern. Within 

the first section, resource exchange as a systems concept   structuring   relationships   within  

networks is again defined according to the related section within the analytical 

framework. Sections two and three develop an argument for interpreting data according to 

two distinct funding patterns. These are respectively termed the 'multi-point resource 

web' and the 'focused resource pathway'. As sub categories for analysis, both multi-point 

and focused resource  exchange  patterns  represent resource coordination  in  specific ways. 

These are described and discussed using examples from data to illustrate associated power 

dynamics for the network in i t s  e x c h a n g e  relationships with t e r r i t o r y  a n d

f e d e r a l  government agencies, as well as from private and philanthropic sectors. Both 

types of resource exchange illustrate the fire abatement network’s  dependence  upon 

government  funding  sources,  however  significant  network  member agency is applied 

during resource allocation to counteract government domination. The key finding within this 
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analysis is the degree to which network members are able   to   exert   agency   according   to 

their   own   shared   network   values,   rather   than compromise to match contributing 

organisation values, through both the multipoint and focused exchange types.  

The fourth and final section is an assessment of the network’s structure, synthesising the 

multi-point and focused resource pathways as complementary exchange patterns supporting 

network objectives. The network's complementary resource exchange structure supports a 

system relatively independent  from  both  individual  actor  and  government  control and 

this finding is important for analyses within subsequent chapters. Power dependency 

detected through the allocation of resource according to values is the key concept within the 

literature found relevant to the resource exchange analysis. 

In addition the network structure was believed by network members to be an imperfect 

organisational structure that requires improvement to realise maximum benefit from fire 

abatement.  The network’s dependence upon  government  funding and resources resulting in 

network  members’  desire  to transform the resource exchange structure away from 

government dependence towards more private and philanthropic sector input,  suggests 

structural transformation is probable. These findings contribute to the analysis within 

Chapter Seven regarding network stabilisation, formalisation and transformation, as well as 

the changing state-society relationship analysis presented within Chapter Eight. To establish 

what resource exchange means, as it is used as the foundational systems concept employed in 

this analysis, network structure as an analytical category is first defined according to the 

following parameters. 
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Resource Exchange: The Network’s Structure 

This structural analysis utilises the concept of network structure as the resource exchange 

pattern developed by several scholars, in particular Katz and Gartner (1988), and Kooiman 

(1993). Both authors find resource exchange through the network reflect power dependent 

relationships, because a network’s size and boundaries relate to limits on power. Indeed, a 

network's boundary is believed to be defined by the critical mass of essential relationships, as 

they emerge through dependence-creating transactions, such as resource exchange (Katz and 

Gartner 1988). Similarly, Rhodes (2008) identifies the basic interactions binding a network 

as being between members with resources, where a balance of power exists, not necessarily 

equally between members, but one where all members anticipate some gain through the 

exchange relationship (Rhodes 2008: 428). Stoker (1998), also considers  power  dependency  

to  be  inherent  within  resource  exchange of this kind.  According to Stoker, governance 

through networks is achieved through people exercising the power that interactive 

structures accord them.  This power is expressed as the directed use of resources towards 

achieving a particular public goal. 

Resources within the network literature are considered to be of several different types and 

are anything that is of value to the network. These are such things as: financing, local 

knowledge, authority over land, coordinative capacity, research, credibility or policy 

influence. Within this particular analysis, resources are primarily considered the financial 

contributions from a variety of sources exchanged for the delivery of land management 

practices compatible with fire abatement. As such, the resource exchange pattern 

described in the sections below is understood to be the network’s political economy. These 
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economic relationships function and are significant because they determine how power can 

be distributed between partners. In this instance power is exercised as resource allocation 

decisions that are directly dependent upon possession or control over resources. Within the 

analysis, financial resources contributed from contributing organisations suggest power is 

located with the contributing organisations, as they set the guidelines regarding how 

resources are to be utilised, how much and how often resources are to be contributed and to 

whom. 

Yet the power derived from the network formation was found to be the network members’ 

ability to communicate together in order to coordinate and allocate resources according to 

their own particular shared values and goals compatible with community development. This 

means that through such coordination, contributing organisations do not have complete 

control within exchange relationships. Informing t h i s  analysis for the balancing dynamic 

performed through the network, Koppenjan and Klijn (2004), argue network actors form 

alignments based upon benefits believed possible through coordinated exchange, as network 

members  seek  to  direct  or  control  the outcomes caused by  role  uncertainties  inherent 

within  informal governance networks. This means that through network coordination, 

more control over such things as resource collection and allocation becomes possible.  

The following two sections describe and develop two layered conceptual patterns concerning 

the network’s resource exchange structure. As stated, these two patterns have been termed 

the multi-point funding web and the focused resource pathway. Both analyses describe the 

power dynamic at work between network members and contributing organisations, detected 

through resource control. The understandings established through the emergence of these 
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patterns underpin analyses within later chapters concerning network stabilisation and 

transformation, as well as a changing state-society relationship illustrated through the 

network. 

T h e M u l t i - P o i n t F u n d i n g W e b 

The multi-point funding web is the resource exchange pattern supporting earlier fire 

abatement establishment and growth prior to the WALFA agreement, and continuing to 

sustain most fire abatement network activity during the data collection period. The 

network’s multi-point web pattern represents resources contributed by several institutions. 

It must be noted that the great majority of organisations contributing resources were found 

to be public sector institutions, contrasting with the private and philanthropic resource 

contributors characterising the ‘focused resource pathway’ pattern, outlined below. While 

these public organisations contributed finances, they are not considered ‘network 

members’ as they did not perform the types of informal coordination with other network 

members that is the subject of network inquiry. 

Individual network members involved in resource coordination are predominantly 

embedded within the regional public sector institutions involved, namely agencies within the 

Northern territory Government, the Northern Land Council, and various research groups 

coordinated by Tropical Savannas CRS. This means that much of the network’s financial and 

human capacity occurs within and is enabled by public sector institutions.   These regional 

public sector institutions are funded by the Federal Government. This is largely because the 

Northern Territory is treated as a state for the purpose of federal grants, as the Northern 
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Territory and Federal Government work in partnership to provide the public functions and 

services needed in the Northern Territory (Singleton et al. 2012: 104, 113). What this means 

is that individual members of regional predominantly public sector organisations, rather than 

the organisations they are embedded within, form the governance network as they actively 

participate in shaping exchanges. 

Domains within the Multi-Point Funding Web 

The multi-point funding web was found to be made up of three distinct coordinating 

domains. These three domains were identified by a long-term facilitator within the network: 

‘There are three areas not distinct from each other - on ground, research and 

policy/funding/administration’ (interview 1B 2009). Following this categorisation, each 

domain is discussed and analysed separately below. 

Field data revealed some shared characteristics between each domain, shaping the multi- 

point resource pattern.  Within each domain, embedded network members coordinate 

resources from various government sources and allocate to fire abatement activity, creating 

the multi-point  web  pattern.  Exchange strategies between each domain are also discovered, 

bridging shortfalls to fulfil overall fire abatement resourcing requirements. Through such 

cross-domain coordination, network members were found to be: ‘able to tap into many 

peripheral funding sources. Often gaps in funding were obtained from other sources to 

prevent elements from falling through’ (interview 1B 2009). Indeed, through the multi-point 

funding web, network members were able to exercise considerable agency, meaning 

individual members acted independently from the institution they were embedded within, by 
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making their own choices regarding resource allocation. The first domain analysed is the 

policy/administration/funding domain. 

The policy/administration/funding domain 

Within this first domain, the Northern Territory Government (NTG) is found to be the 

umbrella institution housing network members who were coordinating and shaping 

associated  resource  exchange.  The  NTG  has  been  highly  influential  within  the  fire 

abatement network, primarily through the former Department of Natural Resources, 

Environment, the Arts and Sport (NRETAS), which coordinated the several environment 

related government agencies responsible for land management and greenhouse gas 

regulation in the Northern Territory. Illustrating the supportive coordinating role performed 

by the NTG, institutional resources were mobilised for the network, according to  a 

network  facilitator  embedded  within  the  Northern  Territory  Government,  so  that 

‘infrastructure that is already available is brought to bear on fire abatement in a way that 

makes most use of those funds and maximises employment and so on’ (interview 1B 2009). 

By housing network members performing critical coordination and administrative roles for 

the network, the NTG has provided significant institutional support during policy input 

process, concerning savanna fire emissions’ inclusion within p o s s i b l e  national 

g r e e n h o u s e  emissions trading frameworks. Such emerging policy has been discussed 

within Chapter Four, the contextual chapter. 

Several examples demonstrating such supportive exchange were found to occur within 

NTG departments. Importantly, the Northern Territory Government department, Bushfires 

NT, was found to ‘manage the interface between ConocoPhillips, the NLC and the project 
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partners’ (interview  1J  2009). The Northern  Territory  Government’s  supportive 

institutional role coordinating, facilitating and providing some institutional accountability for 

the WALFA agreement, is similarly confirmed by another network facilitator embedded with 

the network’s research domain: 

In addition to coordination, the Northern Territory Government guarantees that they will 
disperse the moneys in a time efficient manner… The Northern Territory Government has 
come to the table through the head agreement with Conoco…making it appear that everything 
is going smoothly and transparently.  

(interview 1A 2009) 

From these accounts, the NTG influences network activities and outcomes by utilising its 

institutional capacities to coordinate and administer resource exchange within the network’s 

policy/administration/funding domain. The critical and highly valued role performed by the 

NTG is recognised by a network facilitator within the research domain, declaring ‘the big 

compliment needs to go to the NTG, who have carried the can the whole way’ (interview 1A 

2009).This exchange relationship places the NTG in a certain position within the network’s 

political economy, institutionally indispensable as financial regulator and make-shift 

accountability mechanism, yet not a direct financial contributor. 

The second exchange characteristic discovered within the policy/administration/funding 

domain is that financial resources gained through this domain  from  the  Federal 

Government  are  attracted  and  coordinated  within  the  key regional organisations 

concerned with fire abatement. Again, the NTG plays a significant role. Despite its highly 

influential role within the network, the NTG was not found to be a direct financial resource 

contributor to fire abatement enterprise. Instead, the NTG supported the network 
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institutionally, or ‘in kind’, by sourcing and directing federal financing to appropriate 

organisations within the network. A network member embedded within the Caring for 

Country unit (CFC), part of the Northern Land Council (NLC), explains the role offered by the 

NTG as a conduit for Federal Government funding: 

The Northern Territory Government does not really have any money. It’s just in kind. The only 
money the NTG gives out is ultimately from the Commonwealth anyway. The Northern 
Territory Government might receive federal funding and devolve it on but as far as I know 
we have not received any money from the Northern Territory Government. Just in kind, if 
Bushfires or weed people do work. 

(interview 1N 2009) 

The supportive role performed by the NTG, attaining federal funding and ‘devolving it on’, 

suggests such coordinating capacity dedicated to the network has contributed substantially 

to the network’s many successes.  Similar to the role offered by the NTG, other coordinated 

exchanges occur within regional public sector institutions, forming critical structural 

supports for the network.   Indeed, coordination from the regional level was found to be 

sought by involved Federal Government contributors. Some examples are described below. 

The first example illustrating significant coordination at the  regional level through the 

network  is  the  Natural  Resource  Management  Board  NT  (NRMBNT),  an  incorporated 

association administering several conservation programs in the Northern Territory. The 

NRMBNT is funded through the Federal Government’s environment department. The 

NRMBNT provides evidence for resource mediation carried out by network members. This is 

because both the West Arnhem Land Fire Abatement project (WALFA) and the Central 

Arnhem Land Fire Abatement project (CALFA) have secured funding from the NRMBNT 
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and have utilised expertise from NRMBNT staff (interviews 1N, 1T and 1B 2009). Staff within 

this organisation were highly supportive of the fire abatement initiative in the Territory and 

were actively seeking extension projects across the region (interview 1T 2009; 

observation 2A 2009). Integration into NRMBNT funded activity was also found to foster 

regionally specific policy engagement for the network, as it does for the fifty-four bio-regions 

identified through the federal NRMB program across Australia. 

(cf. URL <http://www.nrm.gov.au/about/nrm/regions/index.html>viewed 5.9.2013). 

Importantly for the network as it advances culture-conservation values across the region, 

policy and program feedback were stipulated as program outcomes through the NRMB 

regional funding structure (interview 1T 2009). This mechanism indicates the Federal 

Government’s environment department was not only supportive of resource coordination 

occurring at the regional level in the NT, but also that feedback from programs was being 

elicited by the Federal Government. Such feedback could inform future funding and policy 

parameters and this outcome is significant for notions advanced through a ‘network society’, 

discussed following the second example. 

The second example within this domain demonstrating an integrated resource exchange 

pattern between the Federal Government and the network at the regional level is the central 

organisation Bushfires NT, a Northern Territory Government agency. Expressing a regionally 

inclusive tendency through its funding structure, Bushfires NT oversees stakeholder groups 

across the NT through regional statute committees ‘which have power to make decisions by 

law about fire management in their region’ (interview 1J 2009).   This occurs in a similar way 
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to the example offered by the NRMBNT, incorporating mechanisms facilitating regional 

policy and program feedback through funding arrangements managed by Bushfires NT. The 

Bushfires NT director has explained the funding structure in relation to regional feedback 

and input mechanism: 

Each region has some budget. Each of these regional committees includes one Bushfires NT 
staff, so there is a direct interaction between people on the ground: landholders, and 
government – and the resources that are available so that decisions can be made about 
mitigation. There is a council which covers the whole NT, which is less empowered but is 
meant to provide advice to the Minister by synthesising the wisdom and advice of the 
various  regional  committees.  All  of  the  regional  committees  have  membership  on  the 
council, including an on-ground coordinator (who is a network member working within the 
project regions), responsible for coordinating Bushfires NT operational activity. 

       (interview 1J 2009) 

The two examples illustrate how network capacity is brought to bear, providing a valuable, 

regionally informed interface between the local development context and federally funded 

programs. The exchanges described rely upon the network’s coordinating capacity embedded 

within the involved regional institutions. Exchanges coordinated at the regional level, 

through the network in this instance, incorporate the valuable local knowledge, experience 

and pre-existing relationships specific to the network’s bioregion. Despite the network’s 

reliance  upon  Federal  Government  funding,  significant  resource  ‘mediation’ occurs at the 

regional level, balancing the power relationship. 

This exchange structure allows the network to influence future policy and programs 

concerning  resource  management  in the  region.  It  is  speculated  that  such  exchange  is 

consciously  encouraged  at  both  the  federal  and  regional  level  in  order  to  make  most 
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efficient and appropriate use of resources, including the local knowledge and expertise 

contributed by network members. Findings indicate that there is a recognised two way 

exchange occurring and these exchanges are influenced by embedded network members 

within the involved regional organisations. 

This aspect of the resource exchange pattern accords with the principle of subsidiarity: 

allocation to central authorities, such as the Federal Government, should only occur for those 

decisions that are beyond local abilities, yet guaranteeing regions the right to set policies 

that reflect their own regional priorities. Important to discussion within Chapter Eight, 

subsidiarity allows relative autonomy within wider governance systems by delegating 

decision making to the smallest organisational level capable of addressing an issue (Cass 

1992; Delors 1998; Sullivan 2007). 

The last organisation considered within the policy/administration/ funding domain is the 

North Australian Indigenous Land and Sea Management Alliance (NAILSMA). As part of this 

domain, NAILSMA is found to perform a coordinating role within the network. Presently 

eight programs directly connected with the network’s endeavour are coordinated by this 

organisation. Critically, the organisation provides a web based platform directing 

information resources relevant to the network, and developing and disseminating policy 

advice regarding land management across northern Australia (see URL  

http://www.nailsma.org.au/hub  viewed 12.02.2014). Through data analysis, this 

organisation is considered to form the network’s primary political lobby. 

Unlike the NTG agencies contributing to this domain, NAILSMA is not a government 

organisation. It is an independent collective formed in 2002 between land councils 
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representing Indigenous interests in the region. The involved land councils are:  Kimberley 

Land Council, Northern Land Council and Balkanu Cape York Development Corporation 

(NAILSMA 2010). Although all land councils are federally funded, NAILSMA however is 

‘funded almost entirely by money from philanthropic sources and other grants’ (interview 

1B 2009).   NAILSMA was also locally supported through financial contributions from the 

Tropical Savannas CRC, as well as by Charles Darwin University where the NAILSMA office is 

located. Both are government funded institutions. As such, NAILSMA’s position within this 

domain is differentiated in the network’s political economy because it does not rely 

exclusively upon direct Federal Government resources, nor capacity embedded within 

Northern Territory Government agencies in order to operate.   It is independent from direct 

government involvement, yet does indirectly utilise Federal Government resources through 

the supportive organisations mentioned. 

 NAILSMA has historically held a tentative yet influential relationship with the federal 

environment department. It is also amicably partnered with the NRMBNT (observation 2A 

2009). NAILSMA has independently attracted funding from the Federal Government. This 

funding arrangement, outlined below, indicates something about NAILSMA’s, and indeed this 

aspect of the network’s uncertain relationship with the federal environment department. In 

2009 the Federal Government granted NAILSMA 10 million AUD, intended to support the 

organisation with research enhancing Indigenous capacity and involvement in emerging 

national carbon mitigation schemes (Russell-Smith et al. 2009: 385). A network facilitator 

within the policy/ administration/ funding domain believes the money was granted because 

‘it was a good election move’ following NAILSMA’s request to the Federal Government during 

an election campaign (interview 1B 2009).  The funding however was later transferred for 
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administration to the Federal Government’s environment department, which henceforth has 

worked in partnership with NAILSMA in order to deliver the intended objectives (interview 

1I 2009). This   consequently   caused   significant   issues   related   to   the   federal  

environment department’s inability to access and consult Indigenous land owners in 

northern Australia, concerning engagement with emissions trading (observation 2A 2009; 

interview 1I 2009). 

Again, NAILSMA was found to forge the many partnerships required for resourcing that 

characterises  the  multi-point  resource  exchange  pattern.  Yet as  the  network’s  primary 

political lobby, this alliance may strategically seek to maintain its independence from Federal 

Government influence by not forming funding dependence. As stated, NAILSMA instead 

pursued funding and support from philanthropy and other less tied sources. This 

organisation is also deeply regionally embedded, drawing from a wide regional support 

base that proved critical to the federal government being able to access Indigenous land 

owners in northern Australia. As such, it is speculated the role offered by the alliance in 

relationship with the Federal Government and associated policy process is influential 

precisely because NAILSMA is relatively independent and organisationally ambiguous. For 

the network, this organisational form affords a highly flexible mechanism for information 

generation, government engagement and political lobbying. 

Formed  through  this  policy/  administration/  funding  domain,  these  seemingly 

regionalising aspects detected during exchange are returned to within Chapter Eight for 

deliberation regarding the new state-society relationship. The research domain is the second 

layer of the multi-point funding web. 
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The research domain 

The second domain described in the multi-point funding web is the research collective 

connecting numerous research organisations to the network. Over twenty research 

organisations from across Australia and a few international partners contribute to fire 

abatement research with the network.   Some network members believe it is from within 

the research domain that most numerous institutions commit financial resources to the 

network, as well as credibility for the types of development aspired to (interview 1B 2009; 

interview 1D 2009). The frenetic resource exchange pattern characterising this central 

resource attracting domain is  described  as  an  intensive  coordinating  effort  by  a 

network  facilitator familiar with the funding application process: ‘There were many 

applications, sometimes half a dozen sets of funding. Applications for smaller grants 

continue. It is an exhausting process’ (interview 1B 2009). 

The central role assumed by the research domain in resource allocation for the network 

may be related to the central role for research in the network enterprise, as it is believed 

the research collective has made fire abatement emission offset possible by providing the 

credibility required for plausible emissions accounting mechanisms (interview 1F 2009). 

Further, the research domain had worked closely with the policy/administration/funding 

domain to align research with emissions policy development and advocacy (interview 1F 

2009). 

Exchange patterns within this domain are found to be similar to those described within the 

policy/administration/funding domain, in so far as resources are sought and coordinated 
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from multiple, predominantly Federal Government sources. Similarly, resources are also 

coordinated by key network members embedded within government funded research 

organisations. Again, resource coordination is centralised within a few key research 

institutions within this domain.   One such focal organisation is the Tropical Savannas 

Cooperative Research Centre (TSCRC), which had contributed to fire abatement research in 

northern Australia from 1995-2009. This research program was established and supported 

by  the  federally  funded  Cooperative  Research  Centres  program.  Network  members 

describe TSCRC forming a central coordinating platform facilitating resources for the WALFA 

project, by encouraging cross disciplinary, cross jurisdictional and cross sectoral research 

programs (interview 1D 2009; interview 1A 2009). 

Offering an example for the TSCRC connecting different organisations involved with 

coordinating   fire   management,   the   fire   tracking   website   Northern   Australia   Fire 

Information (NAFI)  was hosted by the TSCRC and is now maintained by network members 

within the research domain (interview 1F 2009). Using this website tool, information 

generating fire scar maps is simultaneously sourced from information contributions made by 

the   Western   Australian   Department   of   Land   Information,   Geoscience   Australia, 

Bushfires NT and the Cape York Peninsula Development Association (interview 1K 2009). 

The CSIRO Sustainable Eco Systems program and the Marine and CSIRO Atmospheric 

Research program also contribute resources to programs coordinated through the TSCR 

(interview 1F 2009). In such ways, network members within the research domain connect 

and coordinate resource contributions from a wide range of stakeholders. The following 

narrative illustrates the multi-point linkages forged between organisations as resources 

are sourced and allocated through the research domain: 
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Partners do the actual research: CSIRO, Bushfires NT, government funded research 
institutions, consultants...The money comes from the government in one way or another - 
the partners to the Tropical Savannas CRC, state agencies like Bushfires NT, also CSIRO and 
the universities, also ranger groups – their money is coming from the government as well. Not 
just research bodies but also end users… There was always a formal structure (for the various 
funding agreements), but not necessarily directed at carbon trading. They did get money 
under one of these agreements in the late 1990’s, from the Commonwealth under a program 
called GGap from the Greenhouse Office. From about 1997, there was an overarching plan 
called ‘fire plan’ in the Tropical Savannas CRC that put in seed money for a couple of hundred 
thousand a year for long periods for projects in several places. 

  (interview 1B 2009) 

A number of universities also contribute to the multiple resource sources supporting the 

research   domain,   including   the   University   of   Queensland,   the   Australian   National 

University and Charles Darwin University. Within Charles Darwin University, several ARC 

linkage grants supporting fire abatement research have been awarded to the School of 

Environment and Life Sciences, through ARC partnership with the Northern Territory 

Government department NRETAS. Funding from this source contributed to a research 

program concerning regional land use change, land clearing, fire and emissions impacts in the 

savanna. Data from the project would contribute to emissions policy formation with the 

Northern Territory Government (interview 1F 2009). 

It was also found that financial resources acquired through the research domain were on 

occasion shared with other network domains. An example illustrating sharing between 

domains in the multi-point pattern describes:  ‘funding from natural disasters that went to 

fire research. They were able to tap into many peripheral funding sources. Often gaps in 

funding where money was obtained from other sources than originally thought of, if it had 
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fallen through’ (interview 1B 2009). The role for the research domain within the network’s 

resource exchange suggests this domain is most heavily invested in the fire abatement 

endeavour, as it finds ways to support all domains financially and with research capacity 

where needed. 

Notable as an example concerning the need to continually innovate ways to secure funding 

through the multi-point web, Land and Water Australia (LWA), substantially funded 

research into culture-conservation economy pathways for northern Australia before its 

closure in 2010 (cf. Land and Water Australia   2010; interview 1L   2009). Indeed, it  is 

acknowledge by natural resource managers in the region that: 

Retracting investment in relevant research and development, notably the termination of Land 
and Water Australia in 2009, has severely limited knowledge creation and sharing to inform 
and strengthen the regional model. We contend that the Australian Government should revisit 
its strategy for enabling and sustaining natural resource management investment, and that 
there is a substantial body of evidence in favour of approaches based on the regional model. 

      (Robins and Kanowski 2011) 

This example, as well as the ephemeral nature of CRC funding described above, infer the 

multi-point web pattern arises because new contributing partners are continuously sought 

for exchange through the unpredictable federal funding matrix. Because of this, the 

network’s need to constantly seek and coordinate new funding sources to meet present and 

future demands, as prior exchange relationships disappear or transform, helps to account for 

the multiple contributor organisations described. 

As such, findings point to the substantial human capacity present within this domain 

required to source, secure and coordinate funding and research activity. Funds must be 
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sought  generally in  accord with government  funding requirements which can be quite 

specific in their demands. This positions the research domain, which has the valuable 

capacity  to  meet  these  demands,  in  a  highly  influential  role  within  the  network.  In 

particular a characteristic specific to the research domain is the constant coordinating 

input from one particular network facilitator. This contrast with the other two multi-point 

domains where there can be said to be two or more key facilitators engaged with securing 

funding and coordinating resource allocation. Embedded within the research domain and 

instigating much research activity, this individual is recognised by several network members 

as the ‘energy behind most of the funding applications’ and the ‘glue connecting both levels of 

government as well as conceptually’ (interviews 1B; 1E; 1D; 1F; 1N 2009). Actively spanning 

a number of the research organisations mentioned, this network facilitator is known to have: 

…sponsored the School (of Environment and Life Sciences) and has engineered research
projects for the School and with the School, through Land and Water Australia, where model 
capability is trying to be improved, with the intention of better informing policy. 

(interview 1F 2009) 

Within the following chapter, Chapter Six concerning internal network relationships, highly 

influential roles occupied by network facilitators as they coordinate and direct network 

activity is explored in greater detail. 

The on-ground domain 

132



The on-ground domain coordinates and delivers fire abatement activities on Indigenous land 

in the fire abatement project areas. In a similar way to the two domains outlined above, 

resourcing for on-ground activity is also sourced from multiple, predominantly Federal  

Government  programs.  It is here  within the network’s on-ground  domain that resource 

mediation, more directly aligning federally derived funding with network goals, occurs. 

Resources were found to be allocated within this domain by network members, coordinating 

efficient exchanges that utilise local knowledge and perspective felt to be most suitable 

to the cross-cultural development context. It is also within this domain that sorts of informal 

capacity development is found to occur, which is so integral to the fire abatement network. 

This aspect of the on-ground domain is discussed in more detail within the following chapter, 

Chapter Six, concerning internal network relationships. 

Activity on Indigenous land and the involvement of Indigenous associations coordinating 

ranger groups brings into the on-ground multi-point resource exchange the Northern Land 

Council (NLC). This is because the NLC has sole statutory responsibility to oversee activity on 

Indigenous land in the region. In addition, the NLC is highly adept at utilising the multi- point 

resource web as a strategy within the specific operational units forming the NLC. Supporting 

the network development objectives, the NLC also provides a united policy framework 

for the type of Indigenous land management that offers employment, underpinning much of 

the network’s on-ground ethos and operational activity (NLC 2013). 

Within  the  NLC,  the  Caring  for  Country  (CFC)  unit  is  the  organisation  most  actively 

involved with the fire abatement network because it coordinates funding for Indigenous 

ranger positions and infrastructure utilised during on-ground operations. Directly 
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supporting the fire abatement network, this organisation facilitated resourcing, training 

and staffing for approximately thirty-six ranger groups on Indigenous lands across the 

northern region at the time of data collection (interview 1N  2009). Stated in the contextual 

background  provided  within  Chapter Four,  the  WALFA  project engages  five  Aboriginal 

associations across West Arnhem Land. These associations have also at some point been 

resourced by the CFC. Sister abatement projects across the northern region similarly rely 

upon this unit within the NLC for funding and administrative coordination (Interview 1A 

2009). The CFC unit within the NLC is informed by community development principles (cf. 

URL http://www.clc.org.au/articles/info/community-development viewed 16.04.2014) 

The central role coordinating resources for on-ground activity performed by the CFC is 

recognised as a historical by-product, attributed to the key role this organisation has had 

establishing waged Indigenous land management in the NT (interview 1V 2009). According 

to a consultant drawing upon long-term professional association with Indigenous waged land 

management in the NT, this is because: ‘The Caring for Country unit was the genesis for   

many   of   the   resource   management   based   projects.   The   NLC   was   given   that 

responsibility for managing those funds by the Commonwealth government’ (interview 1R 

2009). In addition, according to a CFC unit Indigenous ranger coordinator, the central role 

played by this organisation occurs because: ‘We know what we want to do and chase 

whatever money is out there and put it all together’ (interview 1N 2009). 

The leading role performed by the CFC unit in on-ground resource allocation follows the 

multi-point funding web pattern: resources are sought, coordinated and redistributed by a 

particular leading organisation within the involved domain. Resources utilised by the fire 
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abatement network for on-ground activity and coordinated through the CFC were drawn 

from several federally funded government programs. Most noticeably the Working on 

Country program (WoC), contributed significant resources.  This was a program funded by 

the environment department formerly SEWPaC, offering competitive grants supporting 

Indigenous ranger positions with salaries, logistical and operational resources. Resourcing 

from WoC for Indigenous ranger positions was coordinated in the following multi-point 

sequence, described by a CFC unit project officer who is a network member: 

The money for operations is still devolved to the Land Council. We are the first point of 
contact for that new money. We get different sources of money to do fire work and one of 
them is through NAILSMA, the WoC (money) as well…The bucket of money comes from the 
government for all of Australia, within the WoC program…It is WoC NT, and it is separate from 
the bucket of funding for the rest of Australia. It may be to do with the intervention and a 
bit more money. 

(interview 1N 2009) 

By 2009, the federal WoC program contributed funding to 28 Indigenous ranger groups 

across the NLC’s jurisdiction. The WoC program has particular significance for Indigenous 

rangers in the NT project areas because the program was extended alongside the federal 

intervention into Aboriginal communities in 2007, presenting one of few means for 

Indigenous specific employment in remote Northern Territory. The WoC program captured 

some  ranger  positions  from  the  discontinued  Community  Development  Employment 

Program (CDEP). While this policy was contentious, the newly available funding directed at 

ranger positions was welcomed by network members when asked during interview. 

In a similar way to the two other domains utilising the multi-point funding web as a 

resourcing strategy, the coordinated multi-point exchanges characterising the on-ground 
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pattern is structured by resource scarcity. Frustration for one on-ground network member 

about relatively short term funding arrangements is evident in the statement: ‘We do not 

have the long term contracts. Always two or three year funding contracts…It is all just little 

bits of money here and there’ (interview 1N 2009). Comprehensive research by Whitehead et 

al.  (2003)  with  Indigenous  rangers  in  the  region  confirmed  resource  scarcity  has 

occurred within the Indigenous land management sector, with contributions felt to be too 

piecemeal by respondents in that study (Whitehead et al. 2003). 

Greater uncertainty for Indigenous ranger groups within the network results from the 

resource scarcity described. The following extract from Sithole et al. (2008), illustrates the 

uncertainty   for   ranger   groups   relying   upon   the   multi-point   strategy,   suggesting 

contributors   can   exert   multiple   and   conflicting   values   alongside   their   financial 

contributions to programs: 

Almost all Aboriginal land and sea management programs involve multiple stakeholders 
who have multiple scales of interaction and who are holders of often contrasting objectives 
and activities. Key stakeholders have multiple interests and place varying and sometimes 
divergent demands on the program. There are likely to be a series of mechanisms by which 
their interests are integrated and traded off. 

     (Sithole et al. 2008: 30) 

This account clearly states the unwanted influence multiple stakeholders exert over ranger 

group objectives through resource control. In addition, network coordination to acquire 

greater resources through the multi-point web strategy comes about because on-ground 

activity is expensive. The requirement to secure greater resources risks introducing 
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evermore stakeholders and their accompanying interests into the network’s resource 

structure.  An officer from the CFC unit describes the expenses involved for fire abatement: 

‘Labour costs are very high in remote areas. Presently there is little or no subsidy for fire 

management’ (interview 1N 2009). As well as wages, ranger group costs include vehicles, 

storage and work buildings, computer hardware, telephone and other communication access, 

as well as electricity and fuel. Contributing to these costs is the relatively high cost for 

maintenance services in remote areas (Sithole et al. 2008: 35). As such, the way the multi-

point exchange structure within this network domain is influenced by resource scarcity is 

illustrated in the following narrative from a CFC unit officer: 

With WALFA, the money that is generated only just pays for the fire work. It is not a slush 
fund and they still need to chase up a lot of other Commonwealth funds to exist. Even just 
for core ranger operational funds for the rest of the year...weed work and feral animal 
control…Usually the university or Tropical Savannas CRC, Bushfires NT etcetera, can supply 
their personnel and vehicles. But when they go out burning, that money to pay for the 
chopper has to come from some other source. 

(interview 1N 2009) 

In addition, a program officer within the CFC unit describes network agency maximising 

benefit from the new WoC funding arrangement concerned with Indigenous employment: 

Our aim is not to make it cheap but as expensive as possible, because that would offer as many 
employment opportunities as possible. There is always going to be demand for more ranger 
positions because there are hundreds of people unemployed and ranger groups can only 
employ a small amount relatively. 

(interview 1N 2009) 
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The statements above confirm the multi-point exchange structure is shaped by resource 

scarcity within this domain. To overcome resource scarcity, the CFC unit utilises coordination 

and exchange strategies to access and allocate resources using a ‘consciously networked 

approach.’ The strategy binds in multiple contributing partner organisations, so that partners 

take ‘ownership’ and responsibility for the resources required to fulfil on- ground obligations 

allocated to them (interview 1U 2009). This process is reflected upon by a long term land 

council employee in this way: 

The best thing the NLC did was say ‘we have regional people who go out and do their jobs. We 
are a structure that can provide for the ranger coordinators. But if this is going to work, then 
we will do our stuff but we need the government to do their stuff: the department of primary 
industries, employment, etc.’ Starting to say ‘you have got a role to play…you need to do 
it’…Getting researchers on board and other government departments. 

(interview 1U 2009) 

Coordinating resource collection and allocation from multi-point sources in the way 

described above has underpinned the network’s on-ground success. An example illustrates 

the way the CFC unit within the NLC has been able to support wider network goals using this 

coordinated resourcing strategy: Funding from the federally funded Natural Heritage Trust 

granted to the NLC for establishing buildings and basic infrastructure, was used by the CFC 

unit to create a workspace for on-country Indigenous ranger operations. The work space 

was  being  utilised  by  Indigenous  rangers  taking  part  in  the  WALFA  project (interview 

1B 2009). 

The above examples demonstrate network members embedded within the CFC unit using 

discretion in allocating available resources to projects and activities felt most beneficial to 
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network goals. The NLC has provided a supportive base for embedded network members 

within the CFC unit to operate from.  Nonetheless, Indigenous ranger groups interviewed 

within a study conducted by Sithole et al. (2008), hoped the NLC generally would become 

more competent in delivering an effective service (Sithole et al. 2008: xiii).   The NLC has 

also been criticised in similar ways by some network members and ‘shambolic’ has been 

used to describe this organisation’s administrative capacity regarding the WALFA project 

(interview 1A 2009). The five WALFA affiliated Indigenous associations were described as 

have  varying  cooperative  capacity  and  relational  strength  with  the  NLC  (interview  1A 

2009). 

Dissatisfaction amongst end-users relying upon this organisation may well indicate 

something about the way the NLC administers and allocates resources according to its own 

institutional capacities and values, which may not be completely aligned with Indigenous 

ranger group and fire abatement network goals. However, data interpretation makes it 

clear that the multi-point funding web as a strategy coordinating predominantly government 

funding, is inherently bounded by significant administrative restraints limiting how 

resources can be allocated. Many examples confirm such hindrances for the network, 

mediating funding through the NLC, that are inherent within the multi-point funding web. 

For example a program coordinator within the CFC states: 

There is not one bucket of money for people who want to do fire work and then ‘here it is.’ It’s 
more like ‘this bucket of money can fund wages, this is for infrastructure, this can fund 
research…’  At  the  moment  there  are  about  7  or  8  budget  codes  causing  a  lot  of 
administration because everything has different line item requirements about what you can 
and can’t spend money on...it’s a juggling act… 
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(interview 1N 2009) 

Another example illustrating how restrictions imposed by contributing organisations are not 

entirely modifiable to network values is found in the statement: 

Funding programs have firm barriers put around what they can and can’t fund… It is a 
national approach so they may think they have done a great thing by offering full time jobs but 
that only works in some areas…in other areas rangers would rather have part time jobs. Every 
program has pre-fixed boundaries and it is very difficult when you take a one size fits all 
approach. 

(interview 1G 2009) 

Further   describing   restrictions   placed   upon   funding   allocation   through   program 

perimeters, this it is described: 

Sometimes it comes down to the original application. If you have said  you will spend six 
hundred dollars on a camera, but you spend six hundred dollars on a GPS 
– for a funding body that is a big deal. It’s in a different line item.

   (interview 1N 2009) 

Yet on-ground network members were found to consciously test and push funding 

parameters in order to bend funding arrangements to better suit regional on-ground 

resourcing needs. An example illustrating network member agency attempting such 

mediation is offered by a CFC unit coordinator:  ‘It has only been a six month contract so 

far, so we haven’t really tested how flexible or inflexible it is’ (interview 1N 2009). The above 

collection of statements made my network members confirm the influence exerted upon   the  

network   from   resource   contributors   requiring   particular   accountability processes. The 

CFC unit as a key on-ground resource coordinator for the network was found to mediate 
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funding from applicable Federal Government programs, although admittedly with limited 

agency. 

To summarise the multi-point funding web as a resource exchange strategy utilised within all 

three domains, resources are derived predominantly from numerous Federal Government 

programs. The multi-point strategy imposes limits upon the degree to which resources can 

be allocated and utilised for network purposes, as there are frequently restrictions imposed 

by partner organisations contributing resources. Such restraints not aligned with network 

values, were determined externally by Federal Government funding programs. The following 

diagram depicts the contributions from key organisations between the three domains 

structuring the network. 
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The multi-point exchange coordinated by network members also works to strengthen 

network  member  agency,  as  network  members  actively  direct  resources  according  to 

shared values and related goals. In some instances this type of mediation is sought by federal 

programs, evident within the policy/administration/funding domain. For the research 

domain, it seems that resources are acquired and redirected according to network values 

without as much contributor interruption. As such, the research domain has at times directed 

resources to other more tied and less resource independent domains. However contributor 

requirements reported within the on-ground domain were regarded as being a hindrance to 

expanding  network  activity.  Although data does also suggest  network members were 

actively mediating resources within the on-ground domain, by redirecting funds to the most 

pressing operational requirements. 

Findings  regarding the  network’s dependency on Federal Government funding and the 

network’s relative agency directing resources, indicate the network holds a dynamic power 

relationship with the Federal Government where vales are negotiated during exchange. 

The extent to which network members are able to direct resources in order to realise the 

network’s values, rather than compromise to match other aims inherent within funding 

federal arrangements, provide evidence for network members’ directed use of power 

through their network roles. 

The  requirement  for  network  members  to  constantly  source,  negotiate  and  mediate 

funding from the Federal Government contributes to the stated desire by some network 

members to secure resources from alternative sources. The example offered by NAILSMA 

within the multi-point funding analysis, operating relatively independently from federal 
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funding, illustrates advantages of this network trend. Such impetus towards alternate 

funding sources informs assessment of the network’s multi-point funding strategy with 

respect to  the  more  focused  resource  pathway  described  below.  Resources directed 

through this second strategy are derived from more focused or singular sources, creating a 

pattern contrasting with the dispersed multi-point funding web. 

F o c u s e d R e s o u r c e P a t h w a y s 

This second analysis considers resource pathways contributing to the network from more 

focused or singular sources. Resource contributions falling within this pattern are recognised 

by network members to be highly valuable, as they do not contain the heavy coordinating 

burden, nor the risk network values will be compromised, in ways characterising the multi-

point funding web.   As such, resources gained through focused resource pathways are 

thought by network members to allow greater autonomy regarding resource allocation.    

This means greater control over decision making  for  network members and increased 

ability to expand operations in accordance with network values. Three focused pathways are 

found to contribute resources to the network. These are the pathways of resources flowing 

from: Indigenous land upon which the fire abatement projects operate; the emissions offset 

agreement between the energy conglomerate ConocoPhillips and the WALFA project, and 

finally from philanthropic sources. Each is discussed in sequence below. 

Contribution from Indigenous Land 

The first focused resource stream considered contributing to the network is the Indigenous 

estate. For the network, Indigenous land has been integral to the entire fire abatement 
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endeavour as fire abatement is taking place upon this land. By 2013, the network’s fire 

abatement activity spanned four project areas, covering at least 200 000² kilometres across 

the northern savanna (URL: www.nrm.gov.au/about/caring/report.../nra-fire- 

management.docx viewed 20.09.2013). The network’s access to Indigenous land in 

partnership with Traditional Owners is considered a resource exchange critical to the fire 

projects’ and therefore network’s success. A network facilitator within the 

policy/administration/funding domain emphatically confirms some of the reasons why 

coordinating fire abatement activity on Indigenous land has been so critical for the network 

enterprise: 

One of the reasons this has all been able to be pulled together relatively rapidly is because it 
is all Aboriginal land and there aren’t major pastoralist enterprises adjoining the area. So 
those sorts of problems to do with different tenures and views of the use of fire haven’t 
really erupted. It has been relatively homogenous so it was a good starting model. The 
intent is to deal with some of the issues of multi-tenure operations in the future. But it was a 
good starting point to work out some of the details of these things in a relatively culturally 
homogenous area – in west Arnhem Land. 

(interview 1B 2009) 

This network member’s interpretation regarding Indigenous land as a focused resource 

pathway illustrates how issues associated with uncertainty in the complex context are 

contained by limiting the number of avenues for disagreement. In this instance containing 

disagreement is afforded by Indigenous land ownership.   Similar containing strategies in 

order   to   limit   conflict   and   uncertainty   were   found   to   characterise   other   network 

relationships discussed within the following chapter, Chapter Six, concerning internal 

network relationships, and again in Chapter Seven as network stabilisation and 

transformation are considered. 
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Yet the Federal Government still looms large within this particular focused resource 

pathway. The Indigenous Protected Area program (IPA) and the Indigenous Land 

Corporation (ILC), as well as the Caring for Our Country program channelled through the 

former  Federal  Government  program  called  the  Natural  Heritage  Trust  (NHT),  are  all 

federal initiatives. These programs are central to facilitating Indigenous land ownership 

and management within the region. In addition, the NLC’s influential role within the network 

is further entrenched as all of the programs stated above are administered by the NLC.  As 

mentioned, the NLC also has sole statutory responsibility to represent Indigenous interests  

upon   Indigenous   land   that   has   been   successfully   claimed   in   the   region. Historically 

the NLC has been instrumental in securing land through the Indigenous Land Corporation 

(ILC). 

While Indigenous land initially appeared to be a focused resource pathway, significant 

influence  was  however  found  to  be  exerted  by  the  Federal  Government  and  the  NLC. 

Indigenous land and the funding it attracted still required significant coordination by 

network members. Again, the Caring for Country unit within the NLC performed a central 

role coordinating resources for the network. Funding for associations utilising these 

programs is sought and administered through the CFC unit within the NLC. A long term 

land council  employee  interested in the network endeavour explains the NLC’s critical 

relationship facilitating Indigenous land ownership: 

The funding environment was the National Heritage Trust (NHT) and money coming from the 
ILC that was freed up in the late 1990s to go towards people who already had land. The ILC’s 
role was to buy land back for people who did not get land under Land Rights or Native Title. 

(interview 1U 2009) 
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In addition, the federally funded IPA program also provided funding for land management 

activities on Indigenous land in order to preserve conservation values. The IPA scheme was 

formerly depended upon the federal NHT program (now Caring for Our Country program) 

which was administered through the federal environment department. IPA status was sought 

by Indigenous land owners, as ‘many of the ranger groups and traditional owners believe the 

IPA is a flexible arrangement that allows them to realise their aspirations while providing 

base support’ (Sithole et al. 2008: 28). During the data collection period, IPA status had been 

sought and granted to one Indigenous group within the WALFA project area. Network 

members reported a limited few other associations were also undertaking the IPA 

application process  (interview  1H  2009,  interview  1A  2009).  Demonstrating  how  this 

aspect of the focused exchange contributes to the network, an on-ground coordinator 

instrumental to establishing the IPA in the WALFA project area explains the logic for the 

arrangement: 

We have common goals for achieving that status…The IPA when counted in the National 
Reserve System means that the government will have to adequately fund its preservation. 
There  will  be  less  chance  of  agreement  in  principal  about  the  need  for  protected 
conservation areas but with little resourcing to adequately undertake the work 
required…internationally the Australian government will be obliged to fund its upkeep.  

(interview 1H 2009) 

This statement illustrates the IPA arrangement provides resourcing in a way that is more 

applicable  to  the  regional  savanna  context,  as  it  allows  Indigenous  associations  to 

determine  for  themselves  how  funding  will  be  allocated  for  land  management  on 

Indigenous land. In this way, IPA status in the fire abatement project areas may guarantee 
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some funding for Indigenous ranger groups that could be allocated in accord with network 

values. 

In a similar way to limitations experienced by the multi-point web strategy, resource scarcity 

also shapes contribution to the network derived from Indigenous land ownership. The five 

Indigenous ranger groups responsible for delivering fire abatement operations must find 

additional resources to guarantee the annual abatement quota. An example is offered by an 

Aboriginal association recently successful in securing IPA status. Although funding from the 

IPA agreement now contributes one hundred thousand AUD annually to help conserve the 

area, ‘that still does not cover as much as it costs to manage it. I can’t see it becoming a very 

big area of work’ (interview 1N 2009). 

Funding scarcity for land management means that on occasion Traditional Owners have 

offered  assistance  to  Indigenous  ranger  groups  carrying  out  land  management  activity 

upon their land. For instance, ‘though most communities are trying to raise funds through 

enterprise, many have also started to look to Traditional Owners for support’ (Sithole et al. 

2008: 58).   Supporting resource scarcity also shaping the exchange pattern within this 

focused resource pathway, a ranger coordinator from the most financially autonomous 

Aboriginal association engaged with fire abatement describes how scarcity influences 

resource exchange to create a more local resource exchange structure. The statement 

indicates this local resourcing trend will probably expand in the future: 

Fire management is currently not for profit work. Money generated in the future would be 
reinvested into more ranger employment and operation costs. There are agreements between 
people undertaking ranger activity and the landowners. Sometimes they are the same people. 
So it is  about making agreements between partners  and neighbours  who derive benefit. 
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(observation 2A 2009) 

Despite network members’ assertion Indigenous land as a resource affords more certainty as 

it is a focused resource source, it is apparent the network’s desire for greater autonomy 

through utilising Indigenous land presently remains underpinned by federal funding and 

coordination by the NLC. While in some respects Indigenous land provides a more focused 

resource source, the exchange pattern also conforms to barriers inherent within the multi- 

point web. This is because resourcing for activity upon Indigenous land relies upon 

government grants and utilises government institutions for coordination. Yet these 

arrangements described allow to some extent more autonomy over resource allocation for 

network members. 

In this  way,  partnership  between involved government  institutions,  Indigenous 

landowners and the network form the exchange pattern for contribution from Indigenous 

land. This means that this particular focused resource pathway also exhibits a web-like 

exchange pattern for the network, yet with far fewer contributing partners than the multi- 

point funding web. Indigenous land is therefore found to be a key resource for the network 

as it creates more stability and certainty conducive to the development values pursued by 

network members. 

ConocoPhillips  Emissions Offset Agreement 

The second focused resource pathway contributing to the network is the WALFA emissions 

offset   agreement   with   the   energy   conglomerate   ConocoPhillips.   The   arrangement 

integrates significant Indigenous resources into the network through voluntary emissions 
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offset purchase. Described in some detail within Chapter Four, the WALFA agreement is a 

regulatory requirement developed by the Northern Territory Government for licencing. 

The agreement is considered a government mediated Indigenous sector arrangement. As 

such, the WALFA agreement offers an example of a hybrid government-private sector 

arrangement (Russell–Smith et al. 2009). This arrangement is considered to  be  an  example 

of the state-society relation shift characterising governance, described within the 

analytical framework. 

Stated within Chapter Four concerning the network’s socio-political context, the WALFA 

agreement is the first emissions offset agreement from savanna fire management in 

Australia. The agreement emerged in 2005 with the multinational energy company 

ConocoPhillips, as part of licencing requirements put in place by the Northern Territory 

Government for project approval on the Darwin peninsula. The agreement supports the 

WALFA project in abating 100,000 tonnes of greenhouse emissions (CO2  equivalent) each 

year   on   Indigenous   land   in   the   West   Arnhem   plateau.   If   the   target   is   not   met, 

ConocoPhillips will not pay the agreed annual one million AUD to the Indigenous associations 

administering Indigenous ranger work within the project area for that year (interview 1B 

2009; Russell–Smith et al. 2009: 387). 

This focused resource pathway has great significance for the network’s organisational 

evolution. Much network activity over several years contributed to creating the agreement 

and conjoining contributing partners to the arrangement from past  and present network 

members (interview 1C 2009). Further,  it is described by a network facilitator within the 

policy/administration/funding domain that the network’s resource structure ‘was a very 
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informal funding model until ConocoPhillips came along and there was a guarantee of a large 

sum of money for seventeen  years under the contractual arrangement’ (interview 1B 2009). 

Importantly for the network’s role in the regionally emerging  culture-conservation 

economy,  the  WALFA  agreement  offers  a  model  land owners in the region can utilise, 

from which future abatement agreements with similar development potential can draw upon. 

Again, resource scarcity influences this focused resource exchange pathway, resulting in the 

multi-point exchange pattern intersecting the focused resource pathway in order to support 

the network where greater resourcing is required.  This is because: 

The ConocoPhillips agreement contributes about one-third of (the Indigenous land 
management groups’) annual income. The rest comes from the government funded IPA and 
Working  on Country  programs…and  we  have  deductable  gift certificate status  with  the 
Department of Sustainability, Environment, Water, Population and Communities.  

 (interview 1H 2009) 

Also expressing a similar pattern to the multi-point funding web, the WALFA arrangement 

incorporates significant coordinating capacity from the Northern Territory Government 

through a select few departments. The Northern Territory Government administers the 

contract between WALFA partners through its department NRETAS, which is responsible for 

administering the Waste Management Pollution and Control Act, underpinning licensing for 

the ConocoPhillips operation. This department is also responsible for coordinating climate 

change policy for the NTG and administers the Environmental Assessment Act for new 

project developments in the NT, both key areas concerning the WALFA agreement (interview 

1E 2009). This department’s critical support administering the WALFA agreement indicates 
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the role may extend to sister projects, should similar abatement agreements be brokered in 

the region. 

Clearly the Northern Territory Government is again a preeminent institution within the 

network. Yet rather than dominate the resource exchange from the WALFA agreement, the 

Northern Territory Government is believed to provide an umbrella administrative 

organisation. Administrative accountability is offered, yet the arrangement allows embedded 

network members flexibility to mediate and allocate resources. This is considered a novel 

relationship for the Northern Territory Government, as it is a government department 

informally supporting the governance network with its formal institutional  authority.  This 

occurrence  is  described  by  a  network  member  embedded within the department 

overseeing the contract: 

The  Northern  Territory  Government  has  the  contract  with  ConocoPhillips.  Then  the 
Northern Territory Government has the contract with the NLC. The Government doesn’t 
actually take any of the funds that go to the NLC. It acts as a regulator – a bridge between 
the company and the NLC and hence the other Indigenous organisations undertaking the 
work. 

  (interview 1B 2009) 

Acting as a regulator, the Northern Territory Government is described as carrying out a 

bridging role between  WALFA partners, where accountability and legitimacy processes 

between the diverse partners would be difficult to maintain through a purely private 

contract. This flexible administrative function performed by the Northern Territory 

Government department confirms relative autonomy for the network regarding resource 
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allocation through the arrangement. The flexible arrangement is outlined by a network 

facilitator embedded within the research domain: 

Basically it is the simple premise that the monies come in, they will be expended in 
accordance with the annual plan...the bucket of money gets divided up per requirements 
with some shilly shallying around the edges to deliver more money to the people most 
involved, in recognition of a more equitable process. 

 (interview 1A 2009) 

While the agreement appears to be a simple contractual arrangement between member 

organisations, a good deal more strategic input from the Northern Territory Government and 

the policy/administrative/funding domain is involved to maintain the WALFA agreement. 

This is because the NLC also has a role administering resources gained from ConocoPhillips, 

as it allocates funding to the five Indigenous ranger groups carrying out on- ground activity 

(interview 1C 2009). Regarding this organisation’s role in the arrangement, the NLC has not 

actually signed the agreement formalising its administrative role. The only signed  formal 

documents  supporting  the  WALFA  agreement  are  the  annual  reports  to ConocoPhillips 

(interview 1J 2009). Accordingly, the WALFA agreement is recognised as an unusual, though 

reasonably functional, arrangement by this network member: 

With respect to WALFA, there is nothing written except for the formal agreements between 
the NTG and ConocoPhillips which is signed, and two un-signed agreements - one between the 
NTG and the NLC, and one between the NLC and the six project partners. They are both 
unsigned because of governance issues. The project has been operating for three years despite 
all partners not having signed. 

    (interview IJ 2009) 
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The critical yet ambiguous role in the network performed by the Northern Territory 

Government in guaranteeing funds will be dispersed in a reliable manner, despite such 

contractual irregularity, is explained by a network facilitator: 

The  Northern  Territory  Government  has  to  account  back  to  ConocoPhillips…making  it 
appear that everything is going smoothly and transparently…It is very important for 
ConocoPhillips to know that the moneys they hand over are being totally transparently 
handled. 

  (interview 1A 2009) 

Demonstrating the key institutional role performed by the NTG within this ambiguous 

arrangement,  the  formal  agreement  only  came  about  because  ‘the regulator  (Northern 

Territory Government) needed to be sure the abatement benefits were going to be 

delivered....But even those very formal things were very hard...they were the first formal 

sorts of things’ (interview 1B 2009).   Indeed, regarding the NLC’s status as an unsigned 

partner to the contract: ‘The Northern Territory Government is acting as though it has’ 

(interview   1B   2009).  Although   the   network   has   incorporated   the   accountability 

mechanism offered by the NTG into the agreement, the most senior Northern Territory 

Government officer involved with the network summarises the real accountability issues 

inherent within this quasi formal arrangement: ‘Who is actually accountable for that, I am not 

quite sure’ (interview 1E 2009). 

This particular focused pathway supports the notion that private sector influence is hoped to, 

and may indeed become, an increasing contributor to development pathways in remote 

northern Australia.  Westbury and Sanders (2007) identify the increasingly significant role 

played by the private sector in shaping development pathways within Indigenous Australia. 
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Yet  notable  through  this  example,  it  has  been  shown  the  formal  WALFA  agreement 

depends upon implicit and not binding cooperation between the Northern Territory 

Government, which is a public sector institution, the NLC – a state body solely responsible for  

representing  Indigenous  and Traditional Owner interests in the region,  and  the  five 

Indigenous  associations  in  Arnhem Land.  From  the  accounts  provided  by  network  

members,  it  is  evident  the  Northern Territory Government has a strong regulatory role 

providing some accountability so that all partners commit to the terms of the agreement. In 

this capacity, the Northern Territory Government operates as an institutional interface, 

cushioning between diverse partners within the network’s funding structure. This means 

that private sector involvement in this instance is structurally partnered with and reliant 

upon accountability mechanisms and capacity provided by government. 

The WALFA arrangement that has been brokered between network members and the private 

company as an offset arrangement does have implications for the new state-society 

relationship,  because  roles  for  involved  government  departments  and  the  land  council 

remain informal and hence ambiguous within the network. This has occurred despite these 

departments’ formal relationship with the Federal Government. Despite the agreements 

informality, resource coordination associated within this focused pathway indicates local 

actors are closely invested in and cognisant of the relational nuances required for the 

agreement’s success. The transforming state-society relationship detected through the 

WALFA arrangement is pursued more completely within Chapter Eight. 
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Contribution from Philanthropy 

The final focused resource pathway considered is drawn from the philanthropic sector. 

Resources gained from this focused source are hoped to be expanded upon by network 

members, because the untied nature of such resourcing allows the network autonomy over 

resource allocation. Philanthropic funding has contributed significant resources to the 

network. In addition to philanthropy supporting the focal network organisation NAILSMA, 

conservation philanthropy has donated one million AUD to an Indigenous Protected Area 

(IPA) in west Arnhem Land. The Indigenous organisation associated with this IPA is 

expanding its philanthropic support base, contracting professional fund raiser services to 

increase philanthropic donation. The organisation hopes to: ‘…learn how to coax money from 

pockets without people objecting’ (interview 1H 2009), aiming to obtain ten million AUD 

initially from philanthropic fund raising. It is intended that a trust fund be established to 

accumulate fifty million AUD in endowment funding, so that four to five percent can be 

utilised each year for on-ground management projects (interview 1H 2009). 

The reason for increasing attention placed upon attracting resources from philanthropy is 

directly related to network autonomy. The desire for greater autonomy gained through 

contribution from focused resource pathways is most vividly expressed within the on- 

ground domain, where Indigenous land owners and rangers are most directly engaged with 

the costly activity of forging new livelihoods and development pathways through fire 

abatement. A network facilitator embedded within the Indigenous organisation described 

above illustrates the interest in securing funding from philanthropy in the following quote: 
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We hope to reach the point where one-third comes from private enterprise and 
philanthropy…In that way we will be less dependent on agreement in principle about the need 
for  protected  conservation  areas  but  with  little  actual  resourcing  allocated  to undertake 
the work required. 

       (interview 1H 2009) 

As a focused resource pathway, philanthropy is hoped to afford greater independence from 

government funding requirements and obligations, which have been shown to limit choice 

and require considerable mediation from network members utilising the multi-point funding 

web.  Indeed it  can be inferred that NAILSMA,  relying almost exclusively upon 

philanthropic funding (interview 2009), strategically seeks autonomy by freeing itself from 

reliance upon government funding and institutional capacity. NAILSMA provides an avenue 

for constituent land councils to participate in local decision making mechanisms, as well as 

develop independent research programs and associated activity, without risking restraints 

which can be exerted by government through more direct funding support. The following 

diagram depicts the resource flow through the multipoint pathways. 
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Focused Resource Pathways and the Multi-Point Funding Web 

All three focused resource pathways discussed are found to offer an alternate resource 

source to the multi-point funding web. It is evident the network seeks to increase funding for 

activity from focused resource sources because such pathways do not entail the same 

administrative burdens, nor restrictions, inherent with tied funding from Federal 

Government programs. Yet it is has also been described by network members that 

substantial coordinating and administrative capacity is contributed from the Northern 

Territory Government and the NLC in order that the focused resource sources operate as 

resource exchanges for the network. These public sector institutions offer coordinating and 

administrative  capacities,  as  well  as  supportive  accountability  mechanisms.  It  has  been 

shown that some network members intend to expand upon focused resource sources, as they 

are thought to allow more autonomy from Federal Government funding cycles. Implications 

for this desired structural transformation are discussed again within chapters Seven and 

Eight. The following section considers the shared and contrasting relational characteristics 

expressed within both the multi-point and focused patterns. 

A Complementary Exchange Pattern Structuring the Network 

This final section synthesises key findings from analyses within the two prior sections, 

regarding the network’s multi-point and focused resource exchange patterns. A 

complementary resource structure emerges, supported by both multi-point and focused 

contributors.   Both strategies draw upon embedded network members within primarily 

government institutions to coordinate resources. Although this exchange pattern was not 

intentionally designed by network members; it has however, been functionally sufficient to 
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enable many fire abatement successes. The complementary structure is described by a 

network facilitator, indicating the supportive relationship occurring between both resourcing 

strategies: 

It has been a situation where the cohesion was provided by the informal arrangements, but 
there have been subsets of formal arrangements that required delivery by the different 
parties. So the relationships were based in part on the formal funding agreement…but the way 
the various bits were knitted together was informal. 

(interview 1B 2009) 

Similarities 

Several structural similarities between the multi-point web and the focused resource 

pathway are expressed. Related findings basically accord with work conducted by Larson 

(1992) and Kickert (1997). These are that both strategies rely upon multiple partner linkages 

for sourcing, coordinating and maintaining resource exchange. The exchanges are heavily 

reliant upon network members’ coordination and administrative capacity. Resources gained 

from focused resource pathways require less coordination, yet this study has illustrated 

exchanges still dependent upon significant network member capacity embedded within the 

various predominantly Northern Territory Government agencies and publicly funded 

research institutions facilitating exchanges. 

Both exchange types are also influenced by resource scarcity and as a result network 

members constantly seek new resource contributors. Both strategies have endeavoured to 

developed mechanisms for coordinating resources in order to limit contributor influence, 

which is imposed as restrictions around how money can be allocated through the parameters 

ordering funding agreements.  Within each multi-point domain, as well as from the three 
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focused sources described, it has been shown network members coordinate resources to 

more directly align with network values and objectives. 

Resource Allocation According to Values 

Significant power is inherent  within  this  coordinated  capacity,  allocating  resources 

according  to  shared network  values.  This  means  the  present  economic-political 

relationships  uncovered through  this  analysis  reveal  goals,  purposes  and  values  that 

are  negotiated  between network members and the predominantly government institutions 

contributing resources. The two strategies differ in this respect as each has shown varying 

degrees of success in efforts to allocate resources according to network values. 

Demonstrating this concept within the network studied, network members were found to 

create  the exchange pattern depicted,  to a large extent,  by aligning with and seeking 

support from organisations capable of contributing a section of required resources, by 

meeting particular shared land management goals between contributors and the 

communities participating in fire abatement.  In addition, network members were able to 

further coordinate available resources  in  order  to  allocate  resources  more  specifically 

to  network  goals. Resources were therefore coordinated and allocated in this way, termed 

here 'mediated', by network members. In this way, power relationships between 

contributors and network members were more balanced than would first  appear through 

the financial resources directed largely through the federal government agencies and 

ConocoPhillips.  
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The extent to which network members are able to direct resources in order to realise the 

collective network values shared by members, rather than compromise to match other 

aims inherent with funding from contributing organisations, provide evidence for network 

member power within relationships, as resources are coordinated and allocated through 

mediation  by  network  members.  Values are expressed as resource allocating decisions 

made by network members. Larson (1992) and Kickert (1997) contribute understanding 

regarding values as a network property regulating exchange. From this perspective, power is 

negotiated and exerted, as resource allocation occurs according to the negotiated values held 

by organisations and network members involved in resource exchange. Yet Morris and 

Mueller (1992), conclude that such values are ultimately influenced by network members’ 

ability to acquire resources in order to finance actions necessary to express those values 

(Morris and Mueller 1992: 260). In turn, the complementary structure as a system is believed 

to work to confirm and maintain the exchange relationships most supportive of these shared 

values driving resource exchange (Larson 1992: 77; Kickert 1997: 46). 

Binding such supportive resource exchanges into the complementary structure, Kooiman 

(1993), finds interdependencies between the network, contributing organisations and end 

users are reinforced through reliance upon partners contributing resources and actors 

providing  desired  outputs.  Informing  this  assessment,  Katz  and  Gartner  (1998)  find 

network boundaries to be defined by the critical mass of essential exchange relationships 

that are dependence creating. Informing understanding about the new state-society 

relationship, such dependencies make the fire abatement network not only financially 

dependent upon the federal government agencies, but also dependent upon network 
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capacities embedded within the involved government institutions. This presents an 

interesting outcome as the new state-society relationship is explored in following analyses. 

Concluding Comments 

This  chapter has  assessed the key resource exchange relationships  supporting the fire 

abatement network. The analysis considers resource exchange to be the network’s structure, 

an approach building upon the bounding and enabling relational network properties 

attributed to Katz and Gartner (1988) and Kooiman (1993). These authors identify the 

pattern of mobilised resource as a governance network’s relational structure. The resource 

exchange pattern structures network relationships, as network members strategise  and 

make  decisions  about how to allocate available resources for maximum benefit. The 

network’s resource flow is therefore considered to be the critical influential factor for the 

network within this thesis, as it explains how and why the network is structured as it is and 

forms the precondition for other network relationships described within the following 

chapters. 

Data has been utilised to identify and explore resource pathways derived from multiple, 

predominantly  government  organisations,  as  well  as  from  more  focused  or  singular, 

private sources. Identifying actors within both exchange patterns has made explicit the 

different types of power occurring within the network.   This is because scarce resources 

possessed or directed by actors in a network give more or less power to actors, depending 

upon the resource type in any particular action, decision or value position (Scharpf 1978 and 

1997; Osbornee et al. (Eds.) 2002: 89).  A multi-point funding web has been identified and 
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this exchange pattern is believed to occur because new contributing partners are 

continuously sought for exchange within the unpredictable federal funding matrix. A focused 

resource pathway is also found to support the network through far fewer contributors, yet 

also relies upon network capacity located within government institutions. This means the 

network’s resource structure remains embedded within government institutions, where 

present exchanges reinforce structural reliance upon coordinating capacity  housed  within 

government  institutions.  Such  dependencies  are  considered  to exert a stabilising influence 

within some governance network and organisational studies (Giddens 1988; Kooiman 1993; 

Larson and Starr 1993; Selznick 1957).   This stabilising outcome accords with Giddens 

(1988), where structure is found to influence agency by shaping and limiting choices and 

opportunities possible to network members. 

Dependency relationships expressed through the network’s resource structure are not found 

to be a power relationship necessarily affording government complete dominance. For 

instance, regional coordination arrangements described within the multi-point funding web 

are found to foster policy input through a two-way exchange, indicating coordination from 

the regional level is sought by Federal Government contributors. It is speculated such 

exchange is encouraged in order to make most efficient and appropriate use of resources, 

through the mediation mechanisms provided by the network. However, institutional roles 

for involved government departments and the land council remain informal and hence 

ambiguous. 

Yet within this governance network study, network members were found to actively seek 

funding from more focused sources, because network members believe the more focused 
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resource sources can bring about greater autonomy from government influence and 

uncertainty associated with the multi-point funding pattern. However the resource exchange 

pattern forming the network’s structure is one key part of the entire layered network system. 

This means transformation to a different structural exchange pattern will probably be 

difficult for the network. This is because the network has emerged from and exists within 

patterns of resource exchange determining, to a large extent, the organising properties 

available  to  the  network.  This  outcome,  where  network  members  seek structural 

transformation yet are dependent upon existing exchange structures, is a tension indicating 

something about the changing state-society relationship. The relationship between structural 

dependency and structural autonomy is pursued within chapter Six, where feedback 

mechanisms are explored, and again in Chapter Seven, concerning network stabilisation and 

transformation towards formalisation. 

The WALFA agreement is an example of a hybrid government-private sector arrangement. 

Combined, a complementary resource exchange structure emerges where resources are 

contributed from  both government and  non-government  sources,  and resource 

coordination and mediation occurs primarily within government institutions by embedded 

network   members.   This   outcome   accords   with   Morris   and   Mueller   (1992),   as   an 

organisational approach to reducing uncertainties inherent within both resourcing 

strategies, by utilising both resource acquiring techniques. The synthesised strategy is 

thought to be employed in order to create more resource stability and reliability within the 

uncertain context (Morris and Mueller 1992: 260). These structural theoretical 

understandings regarding the exchange pattern have been employed to identify a paradox 

in the network’s desire to gain autonomy from reliance on present NT institutional capacity 
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and Federal Government funding. It is believed that this occurrence does indicate a state- 

society relation shift, as outlined within the analytical framework. This understanding is 

explored further within following chapters.
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Chapter Six 

Internal Network Relationships: Steering 
Without Formal Hierarchy 

This work carries across so many sectors, you do end up having discussions with people across 
sectors. That is a valuable thing because we can increase our capacity because it teaches us how 
to communicate cross-sectorally and cross-culturally, and to use our own knowledge systems 
more effectively...this is the two-way learning. 

(interview 1T 2009) 

Introduction 

The conceptual category utilised within this second empirical chapter and outlined within 

the analytical framework considers the types of relationships that existed within the informal 

network during and prior to the data collection period. As such, it utilises network 

management concepts to assess relationships between members within the network. This 

conceptual approach draws from Stoker (1998), in understanding that processes within a 

governance network create the conditions for ordered rule and collective action. Within 

this  network  analysis,  processes  creating  ‘ordered  rule’  are  found  to  be  reliant  upon 

internal network relationships, which function as informal regulating mechanisms. Such
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relationship mechanisms are thought by Kooiman (2004), to be capable of coordinating, 

steering, influencing and balancing interactions (Kooiman 2004: 255). 

By exploring the internal network relationships as informal coordination mechanisms, this 

chapter builds upon analysis within the previous chapter, Chapter Five, concerning exchange 

patterns structuring the network. Reflecting upon the statement within the chapter opening, 

describing internal network communication enabling cross-sectoral and cross-cultural two-

way learning, this chapter considers how it can be that the network, without formal accords 

or agreements between member actors and organisations involved, can effectively negotiate 

diversity. Strategies and mechanisms are found to have developed within  the  informal 

network,  capable  of  incorporating  cultural  diversity  within  and between institutions 

comprising the network. 

To undertake this analysis, the chapter is organised in three sections. The first section briefly 

defines internal relationships as a governance network category, reiterating the concepts 

developed  within  the  analytical  framework.  Some  theoretical  interpretation places the 

internal network relationships within wider governance literature concerning network 

management strategies.  Such informal relationship mechanisms are described as novel as 

they do not rely upon formal organising mechanisms associated with market, generally 

economic measures, or hierarchy, such as command and control mechanisms utilised by 

government, as frameworks for organising proposed by Coase (1937). Rhodes (2008) finds 

informal networks are coordinated non-hierarchically, through agreed yet informal rules 

which build trust and foster communication (Rhodes 2008: 432).
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The second section considers data interpreted to inform the informal organising mechanisms 

which have evolved as the network. As such the analysis extends upon the theoretical 

concepts presented within the definition for internal network relationships. In order for 

networks to meet such continuing and complex governing needs within the societies they 

operate, different informal strategies for organising have emerged and are discussed within 

the literature. Within this analysis, the internal relational patterns uncovered are understood 

to be governance mechanisms arising to meet the specific demands encountered within the 

remote cross-cultural development context in northern Australia. Data is categorised into 

three distinct layers within this analysis, reflecting the specific organisational demands the 

network faces within its particular context. 

The first category developed is nodes, considered to be the smallest organisational 

mechanism occurring within each of the three domains introduced in the previous chapter. 

The nodal concept draws from the network analytical approach, which focuses upon micro- 

level linkages in order to describe and explain relational configurations within networks 

influencing certain outcomes (Provan and Kenis 2008). Such an approach considers the units 

of observation to be a set of objects called nodes, with political analysis discerning the sets of 

relationships between nodes in networks (Knoke 1990). Several nodes have spontaneously 

developed and remain located within each domain. 

The second category considered to be an internal relationship pattern is the cluster 

configuration.  The  term  cluster  to  describe  coordinated  nodal  collectives  within  the 

network is borrowed from the mathematicians Erdös and Rényi (1961). Use of the concept 
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draws from Dubini and Aldrich (1991), in understanding clusters to be the patterned 

relations between individuals, groups, and organisations. 

Network facilitators form the third category considered to be an internal network 

relationship type within this analysis. This concept utilises the network facilitator concept 

developed by McEvily and Zaheer (2004) in describing the influential role performed by 

facilitators within governance networks, building and maintain trust between network nodes 

and clusters.   Network facilitators, mentioned within the previous chapter, are described as 

individuals carrying out steering in an informal though highly influential role within the 

network. The facilitator mechanism works to steer, though not explicitly direct, organisation 

within the informal network. 

The  third  section  within  this  chapter  considers  feedback  processes  detected  within 

network relationships. Feedback processes are considered to be an internal relationship, 

yet these processes occur without individual network member agency: they are interpreted 

as passively working to maintain the network as a self-organising entity. This conceptual 

category draws from Larson (1992), who has described the importance for types of social 

control, rather than formal contractual agreements, to manage networks. This is because 

social control is self-regulating, not relying upon an external authority as it works as a 

feedback mechanism jointly determined and upheld between network participants (Larson 

1992:  77-78).  Collective values are  found to  be the ‘social control’  regulating network 

feedback processes.
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Such feedback mechanisms within network are considered to be as autopoietic by some 

network scholars. That is, self-creating, self-regulating and self-supporting relationships 

regenerated through the network (Luhmann 1986; Jessop 2001). As such, the feedback 

process is considered a critical finding for this chapter. This is because the existence of 

feedback processes indicates the network is not reliant upon network cohesion or consensus, 

nor formal regulatory mechanism associated with market and hierarchy.   As such, the 

analysis presented within this chapter complements the structural understanding developed 

within the previous chapter with respect to the transforming state-society relationship 

identified by governance scholars. 

Defining Network Relationships as Informal Management Mechanisms 

Self-organising   governance   networks   are   organisational   forms   starkly   different   to 

government because network mechanisms for coordinating do not rely upon government 

authority or any other external body regulating network interaction (Kooiman and van 

Vliet  1993:  64).  In  fact,  Rosenau  and  Czempiel  (1992)  differentiates  government  from 

governance by finding the former process reliant upon formal authority, while the later 

process develops shared goals in order to establish and utilise informal internal regulatory 

mechanism. 

Although managerial and structural tools from both market and hierarchical systems are 

utilised  within  governance  networks,  such  networks  can  develop  other  informal  and 

unique internal steering mechanisms (Bang (ed) 2003: 43; Pierre (ed) 2000: 3). Management 
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strategies must be adaptive and strategic because the management context is not formal. Yet 

management developed strategies must be able to operate both internally, where a range of 

actors, values and motives exist, as well as externally through informal organisational 

agreements (Peters and Pierre 2007: 90-92; Stoker 1998: 23-26) Goodin (1996) describes 

the requirement for structural integrity through management strategies simultaneously 

capable of the following processes: evolution, learning, adaptation, revise- ability, sensitivity 

to motivational complexity, variability in order to encourage experimentation, and capable of 

public defend-ability (Stoker 1998: 23-26).The types of relational patterns  explored within 

the following analyses are regarded by governance scholars such as Klijn (2008) and 

Stoker (1998), as being the core governance site where the potential laden variables 

comprising a governance network’s system occurs (Stoker 

1998: 17). 

Findings from this analysis are considered important to understanding the types of micro- 

level relational dynamics present within governance networks. Such relationships are felt 

to be overlooked or undetected within network scholarship, particularly where the private 

sector is integrated into exchanges (Pattberg 2004: 12). For instance Hutt et al. (2000), 

point out a gap in network research concerning the role internal network relationships 

play directing and shaping network goals and actions: 

These personal relationships between ‘boundary spanning members’, who work closely 
together,  serve  to  shape  and  modify  the  evolving  partnership,  economic  theories  of 
exchange virtually ignore the role of people and their importance in the management of inter-
organizational relations. Surprisingly, human or people factors appear to have remained 
unconsidered or, at worst, dismissed, in the alliance research tradition. 
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    (Hutt et al. 2000: 51) 

Analysis in situations where public private partnerships (PPP) exist, such as the network’s 

WALFA agreement outlined within previous chapters, is also considered scarce by Williams 

(2010) who summarises Noble et al. (2006) in that ‘the PPP literature is dominated by 

institutional  and  organisational  level  discourses  to  the  detriment  of  analyses  of  the 

dynamic role of individual actors in the management of this form of inter-organisational 

relationship’ (Noble et al. 2006: 891). It is with such opaque areas within network 

governance literature this analysis engages.  To begin this analysis of internal network 

relationships, the identified conceptual categories are: nodes, clusters and network 

facilitators. Each is explored through data analyses within the following section. 

Internal Network Relationship Mechanisms: Nodes, Clusters, Facilitators 

The network’s internal relationships are expressed as the everyday interactions between 

individual network members employed by the various institutions contributing to the 

network. Relationships are discussed as learned, though not always conscious, strategies 

employed by network members to meet network goals. In order to achieve such goals, the 

internal relationships are believed to create the organisation and communication processes 

which  enable  the  cross-sectoral  and  cross-cultural  two-way  learning  valued  by  the 

network.  This aspect  of  the  internal  network  relationships  uncovered  during  data 

collection is focused upon within this analysis because such relationships address the 

research question for this chapter regarding the features of inter-network relationship 
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enabling community development. The associated proposition to be tested is that network 

objectives are negotiated between culturally diverse institutions in a way that contributes 

to capacity development. The three internal exchange patterns described below are 

considered as separate relational layers for this analysis. To start this analysis, nodal 

relationships are first discussed. 

Nodes and the nodal pattern 

Nodes are the smallest organisational level occurring within the network. Individuals 

cooperating   within   nodes   are   generally   embedded   within   a   single   organisation 

contributing to the network. The nodes are informal operational teams embedded within 

respective domains: on-ground, research, policy/administration/funding. Nodes comprised 

of several individuals sharing various fire abatement related work within each domains form 

as tasks are focused upon. The tasks individual network members form nodes around are 

generally consistent with their own jobs and expertise within organisational role. In this 

way nodes do not stand out as an organisational entity, as they appear to be merely 

individuals working together to carry out their job. The significant internal network 

relationship within each domain binding network members into nodes is found to be the 

imperative for capacity development in the complex context. Each domain is now considered 

separately with respect to the relational characteristics forming the nodal pattern within this 

network layer. 

On-ground nodes 

The first nodal group described are found to form within the on-ground domain, where 

network members organise to carry out fire abatement work.   On-ground nodes are 

comprised of individuals belonging to either one of the five Aboriginal associations 
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administering ranger activity,    Traditional Owners with clan and family responsibility for 

overseeing  activity  on  land  where  fire  abatement  occurs,  individuals  employed  by 

Bushfires NT, as well as project officers and coordinators employed by the Northern Land 

Council  (NLC).  All  undertake  land  management  operations  in  and  around  the  fire 

abatement project areas. Stated by network members, Indigenous knowledge of fire is 

utilised for these operations and is a key aspect of the fire abatement model in the project 

region (Russell-Smith et al. 2009). Because interviews with Indigenous rangers did not take 

place for reasons stated within the introductory chapter, this source is utilised for insight into 

Indigenous influence on network organising configurations.  In this instance the use of nodes 

contrasts with Hunt and Smith (2007), in describing nodes as leadership by influential 

individuals within Indigenous governance networks, where power and authority are 

concentrated and mobilised to steer consensus (Hunt and Smith 2007: 8-13). This study 

considers facilitators to perform such a function, described within the section below. 

Each on-ground node is administered separately by an Aboriginal organisation overseeing 

project funding for the clan areas present within the project area. In 2009, around thirty 

Indigenous rangers were seasonally employed by the WALFA project. This number was 

predicted to steadily increase as several sister projects gained momentum (Russell-Smith 

et al. 2009: 295). This is because within the land area administered by the Northern Land 

Council, Indigenous employment in ranger programs is in flux. A land management 

coordinator within the NLC comments on the significance of the changes currently 

experienced by those living in remote communities: 

Over the last 12 months there have been about 120 rangers employed through the NLC. About 
60 through the Working on Country program and about the same on an ILC funded program. 
They are full time jobs. That is the first time there have been full time jobs offered for rangers. 

(interview 1N 2009) 
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The above statement illustrates the pace that on-ground nodes are increasing in number, as 

more Indigenous ranger groups form and are integrated into fire abatement activity. This 

finding is also supported generally by Sithole et al. (2008). The internal relational patterns 

described as nodes are therefore highly significant to understanding how such successful 

organising can occur in remote northern Australian communities. 

Capacity Development 

Understanding on-ground nodes is important because these nodes are found to create the 

foundation supporting Indigenous capacity development within the network. Ranger groups, 

and  more  specifically  the  nodes  which  form  within  them,  are  sites  where community 

members gain valuable experience. Capacity development within on-ground operational 

groups   has   some   history   prior   to   the   fire   abatement   network.   Land management 

skills, relationships and organisational style have been established over two decades, 

fostered and supported through the Caring for Country projects administered by the NLC 

(NLC 2013). Specific to the Indigenous ranger movement, a local academic involved with 

initiating and delivering land management training in remote ranger contexts, describes 

some specific capacity issues bridged by such historically informed involvement. The 

following narrative illustrates the two-way learning characterising a steady, regionally 

informed capacity development strategy within the on-ground Indigenous ranger groups: 

Many of these things were the things that sit around the skills - felling trees, poisoning weeds. 
etc. But the things we found the students were really keen to find out about were things like 
how does the western economy work, what is land rights and how does that work. The 
big issues that no one ever sits down and talks to them about or can explain. The very first 
class we had (at a community involved with the fire projects) we spent talking about western 
society and culture…They found that incredibly rewarding and enlightening. In the evaluation 
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quite a few comments were about they had never realised that that was why white fellows do 
the sorts of things they do. 

(Interview 1V 2009) 

This narrative indicates capacity transfer can be a much more empowering process than 

simply skill transfer required for each land management task. Through such training 

programs, world views are exchanged, creating opportunity for greater cultural 

understanding between both Indigenous and non-Indigenous traditions. This means that 

capacity development is not only occurring with the Indigenous ranger groups and 

Traditional Owners directly undertaking fire abatement work; non-Indigenous officers 

within network organisations like Bushfires NT and the NLC also benefit from two way 

learning processes occurring at the nodal level. For instance, the following narrative 

illustrates capacity development occurring within on-ground nodes from a non-Indigenous 

perspective: 

When  I  started  I  was  overwhelmed  because  I  didn’t  have  many  practical  skills.  I 
remembered they were in control, I must be flexible, and I must find a balance between 
process  and  outcomes.  I was  very cautious.  I sat  down  and  got  the  feel  for  what  they 
wanted. 

(Sithole et al. 2008: 49) 

Capacity  exchange,  or  the  two-way  learning  philosophy  illustrated  within  the  opening 

quote for this chapter, was demonstrably occurring within on-ground nodes. It was hoped by 

some  network members such opportunities would become further institutionalised. 

Formal opportunity for such inter-cultural learning is felt required by some network 

members   in   order   that   practitioners   from   both   Indigenous   and   non-Indigenous 
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backgrounds become more proficient within their work area. An anthropologist working 

within the Central Land Council, previously employed by the NLC and familiar with the 

ranger context, describes the need for more formalised capacity development: 

Even though people meet on the ground and do things together, but what they both think they 
are doing – they are still different things. It is great that it can work. It doesn’t matter in a way 
the fact that each is still a bit hazy about the motives and outcomes for the other. As long as 
they find ways to work productively together…But that is never going to be able to get any 
bigger unless people take the next step about what it is that they have learned, suggesting the 
need to ‘examine the intersection’ that allows the work to take place. 

(interview 1U 2009) 

This particular network member encourages more formal institutionalising capacity 

development and transfer processes, where it may be possible to ‘examine the intersection’ 

between both knowledge traditions. By extension, empowerment may accompany such 

mastery within on-ground work areas and may in time open additional opportunities for 

further learning and empowerment. Such an occurrence could potentially have far wider and 

very significant outcomes for the present remote development context in Australia. 

Interview data also indicates on-ground nodes support capacity development because the 

way ranger work has been constructed within the regionally informed context provides an 

inventive, flexible and adaptive work mode. For example, on-ground nodes offer a location 

where the employment relationship allows Indigenous people to contribute their skills in 

temporal pace with their own life needs. Indeed, the flexible style captured through 

Indigenous ranger programs to date complements the actual land management needs in 

the savanna, which are seasonal, requiring intensive work during some periods with little 
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work  during  other  periods  (interview  1N  2009).  Such  workplace  flexibility  embodied 

within the on-ground nodes is described by a CFC unit coordinator, regarding Indigenous 

ranger employment: 

Some are good with a full time job and others prefer a part time arrangement, where they 
can work when they want to work and not get in trouble when they don’t work. It’s not one 
size fits all… There is another part of the WoC program, which is for flexible positions we 
just applied for last week, to fill that gap for casual/part-timers who can’t, for whatever 
reason, work full time but want to fill those roles. 

(interview 1N2009) 

Ranger groups also contribute to their communities in much needed ways. Nodes as 

organisational locations where capacity development occurs are important to communities 

from a development perspective because: ‘there are the rangers who do their things but 

there are all of these other people in the community who have an interest and are involved 

either overtly or not to make sure it keeps happening because the rangers fulfil multiple 

functions’ (interview 1U 2009). Through similar statements, on-ground nodes are found to be 

location fostering individual and group development, through close and regular supportive 

exchange within small operational groups. 

Capacity and ranger coordination 

Another relational pattern emerges within on-ground nodes.  It is common for there to be a 

ranger coordinator within the operational groups or nodes. Ranger coordinators are formally 

employed by the NLC to coordinate on-ground operations. This feature contrasts with other 

nodal groups in domains subsequently explored, where no formal appointments bind roles 

within nodes. Frequently ranger coordinators in the Northern Territory savanna region  are  
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non-local  and non-Indigenous (Sithole et al.  2009). The uniquely applicable skills 

required to coordinate on-ground activity in remote Indigenous communities are generally 

described as  ‘not usual’ by those with significant experience within the field (interviews 

1U, 1V,1B, 1G, 1H, 1M, 1R and 1T   2009). This occurrence can be viewed as contentious, 

requiring  some  explanation.  Coordination within  the  on-ground  nodes  is found to occur 

for the following related reasons. 

The first reason is coordinator appointment as an administrative safeguard by the NLC or 

Aboriginal association supporting the ranger group. Coordinator appointment is intended 

to assure the literacy required for administering ranger activity, as well as for adherence to 

occupational health and safety protocols. Such assurances are required to satisfy 

requirements for federally funded programs as well as private and philanthropic investors, 

who: 

…want to know that projects are being managed by people who have the capacity to manage
conflict, financial resources, investment, training and development…As there are not too many 
Aboriginal people who are able to do this for various reasons, the attributes of non- 
Indigenous people who are able to do this work are welcomed 

(interview 1H 2009) 

 It was recognised by the NLC CEO that this presents a problem for Indigenous rangers, as 

the skills and qualifications required to access federal funding are generally different to 

the land management skills possessed by Indigenous rangers employed to carry out on-

ground work. Inroads are being made, with attempts to transform federal funding 

arrangements in order to more comprehensively recognise and include Traditional 

Knowledge practices and custodians into program parameters (cf. Weir et al. 2011). Yet it 
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was recognised by both network members and government funding contributors that still 

much is to be achieve in this area before traditional knowledge custodians are recognised 

adequately for their work (interview 1I 2009). 

The second and related reason for non-Indigenous ranger coordinators acting within this role 

is that while it is recognised Indigenous people would like to fill such coordinator positions 

and are presently being trained, and in fact at times do so, frequently cultural obligations’ for 

Indigenous members conflict with work-role requirements. This is because Indigenous 

people in the northern remote region are generally highly embedded within their traditional 

social structures, frequently requiring ceremonial observance for a variety of life and 

seasonal stages. Customary law permits certain roles within clans to make specific decisions, 

based on kinship relationship. Within the project areas, Traditional Owners and seniors are 

involved with and do make key decisions regarding burning for fire abatement, as burning is 

a customary  obligation (interview 1J 2009, interview 1A 2009, interview 1B, interview 1I, 

Russell-Smith et al. 2009). 

However such senior people do not occupy ranger roles. Rather, these roles are generally 

filled by young and predominantly male local Indigenous people.  In some instances where 

Indigenous rangers have taken up coordinator roles, it has happened that conflicting kinship 

pressures contribute to the decision by Indigenous coordinators not to maintain the 

coordinator role for the full duration of their appointment (interview 1R 2009). In instances 

where Indigenous coordinators maintain their role over the longer term, such individuals 
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have necessarily invented balancing strategies to moderate kinship obligations in accord 

with the coordinator role (interview 1U 2009; interview 1R 2009). 

As a result, some Indigenous people feel reluctant to take on the administrative and fixed role 

obligations associated with coordinator roles. In such instances, network members 

speculated that Indigenous rangers are happy to delegate such responsibilities to non-

Indigenous coordinators equipped with the stated administrative skills required for these 

positions. Task delegation in this way may leave Indigenous rangers with more complete 

responsibility to directly manage land using their valued customary knowledge and 

experience. Successes to date in on-ground operations utilising the task allocation strategy 

are explained by a non-Indigenous coordinator from the NLC with several years’ experience 

coordinating ranger groups. Indigenous rangers: 

(an Indigenous ranger) can hand responsibility to the non-Indigenous if the situation 
requires it, or vice-versa. Skill sets are complementary as they can be specialist: not needing 
to be able to cover all of the areas individually. More bases can be covered more effectively 
this way. 

(interview 1I 2009) 

This  delegation  strategy  occurring  between  rangers  and  coordinators  within  nodes 

indicates a strategy for organisational unity by incorporating such skill diversity required 

within the intercultural governance space that has formed around core land management 

operations. 
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Nonetheless, Sithole et al. (2008), in a comprehensive study conducted with numerous 

Indigenous ranger groups across the NT, find a desire by most Indigenous rangers to train 

and eventually take on roles as ranger coordinators (Sithole et al. 2008: 120). It seems 

probable that through mentoring and capacity strengthening activities described as 

occurring within nodes, increasing on-ground coordination by Indigenous members will 

proved to be an additional network outcome. Indeed, it is anticipated by one prominent 

Aboriginal association engaged in the WALFA project, that an intended land management 

trust fund will be supported by a ‘fifty-fifty Indigenous non-Indigenous board who have 

serious director experience’ (interview 1H 2009). This aspiration is supported by another 

observation concerning growing administrative competence through project activity, as 

stated by this network facilitator: 

…there is more evidence that they (traditional owners) can now go to meetings with groups
like ConocoPhilips, and speak in a strong way because they understand the issues about 
what their intentions are for developing this. 

(interview 1B 2009) 

Implications for community development 

The learned strategies for ranger capacity development within on-ground nodes may have, as 

mentioned, wider application for remote community development in northern Australia. The 

possibility  for  transformation  through  the  ‘two-way  learning’  process  illustrated within 

on-ground  nodes  is  captured  within  the  following  interview  response  from  a network 

member, highly experienced with and cognisant about the intercultural interface generating 

two-way learning exchanges: 
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If you view your coordinator role not from the position of hierarchy but from ‘I have a 
particular set of knowledge that relates to a particular world that can do a whole pile of 
things’ – then there can be a point of translation in which the things Aboriginal people are 
trying to do from their own end can start to connect to those things, through wise 
coordination. There is a whole pile of things that the conservation and research  world 
wants in terms of land management as an example. In a traditional view the ranger 
coordinator would take that and think ‘my job is to make that happen’. My view is, if you 
turn it on its side and try and find ways for the two agendas to translate to each other, 
rather than becoming an order, it is an issue of translation. You can get much better 
relationships with much more mutual productivity with much less frustration – it does not 
mean it will be easy though. So instead of ‘how do you get the job done’ it becomes ‘how do 
these things you want match up with what people want’. It is about identifying what people 
are after and then think about the opportunities for how those things may work together. 

      (interview 1U 2009) 

To summarise the internal relationship characterising on-ground nodes, the internal 

relational properties enabling the network to act as an inclusive site where capacity 

development occurs are found to stem from locally derived knowledge and experience which 

is reinvested within the on-ground nodes. In addition, capacity development as a two-

way learning management mechanism is believed possible because of high interaction 

frequency  within  these  nodes.  The  internal  relationship  pattern  occurring  within  on- 

ground nodes is a novel network management adaptation specific to the community 

development context, where entirely informal capacity development is found to be 

supported. 

R e s e a r c h n o d e s 

Forming around research activity, research nodes include individuals affiliated with the 

many technical and operational issues relevant to fire abatement and associated emissions 

trading. For this reason these nodes are inhabited almost exclusively by scientists working 
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within the network’s research domain. They are engaged by research organisations 

partnered to the network, conducting research required to validate and building credibility 

for emissions  offset  accounting,  fire mapping,  savanna species distribution and related 

analysis and reporting within the project areas (interview 1f 2009; Russell-Smith et al. 

2008). The nodes within the research domain are said to support research that is ‘cross 

disciplinary, cross domain and cross sectoral’ (interview 1D 2009). In this way, researchers 

extend   beyond   their  traditional   fields,   incorporate   a   more   diverse   research   scope 

applicable to the cross-cultural remote development savanna context. 

During the field research period, over twenty separate research organisations from across 

Australia, as well as a few international partners, were recognised as contributing research 

capacity to the WALFA experiment (Russell-Smith et al. 2009: 182-184).   Seven network 

members belonging to the research domain were interviewed during the data collection 

yielding information about several different research projects supporting fire abatement in 

northern Australia. As stated, this analysis focuses upon data pertaining to the two-way 

learning in order to compare the internal network relationship occurring at the nodal level 

with respect to the research question and proposition driving inquiry within this chapter. 

Capacity development was also found to occur within research nodes, though not to the 

extent  reported  within  the  on-ground  nodes.  Indigenous  participation  in  research  is 

reportedly encouraged by researchers, where data collection methodology can be transferred 

reliably (interview 1K 2009). This occurs as Indigenous rangers are involved in the research 

process through on-site data collection (interview 1F 2009). Indicating ranger capacity 
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building within research nodes through such arrangements, a network member interfacing 

research with policy analysis in emissions trading explains: 

We do engage with the ranger groups directly as far as developing the tools that they use 
and the day-to-day implementation and operation of the fire regimes. Savanna rangers in their 
training are often taught the basics of how to use the CRC website. We are very much 
cooperative research. 

     (interview 1D 2009) 

From the above example, aspects of the research nodes do involve intentional capacity 

development, suggesting similar opportunity for two-way learning described within the 

on-ground nodal analysis. 

Research nodes  share  another similar organisational characteristic with the on-ground 

nodes. Interaction occurring between this highly varied demographic, presumably with 

significant epistemological difference, indicates the potential for instability.   Yet balance 

has been maintained through strong professional accountability, which has emerged through 

long term local experience in the particular context, concerning the influence researchers 

may exert on the Indigenous communities in project areas. It is believed by a network 

observer affiliated with the United Nations University that this balance is achieved because: 

The scientists respect the traditional knowledge cultural practices in a much more open 
way than would normally be the case. Maybe that is the result of a couple of decades now 
where fire management has shown to be critical to maintain ecology in Australia.  

(interview 1O 2009) 
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In a similar way to the on-ground nodes, research nodes may delegate task competencies, 

through respecting the customary knowledge brought to fire abatement projects by 

Indigenous rangers. Again, the respectful and inclusive nodal relationships allowing this to 

occur build upon local knowledge regarding the inter-cultural context, and recognition that 

capacity development can occur through two-way learning within such inter-cultural 

contexts. 

P o l i c y / a d m i n i s t r a t i on / f u n d i n g n o d e s 

Broadly, nodes within this domain seek to influence the policy and funding environment 

affecting the network, initiating a more supportive policy environment for emissions 

abatement by imputing into policy discussion. The networks engagement with policy process 

is  introduced  within  the  nodal  description  below,  and  again  more  completely within 

Chapter Eight. 

Stated within the previous chapter, network members sharing interests within the 

policy/administration/funding domain are primarily employed within Northern Territory 

Government departments and the North Australian Indigenous Land and Sea Management 

Alliance (NAILSMA). Prior to NAILSMA gaining prominence with this coordinating role in the 

network, the Tropical Savannas CRC, a research collective, existed as a forum where policy 

and funding initiatives were discussed within nodal groups (interview 1D 2009, 

interview 1A 2009). Significant policy discussion and input was also found to occur within 

nodes associated with the NLC (interview 1N 2009). 

187



What is considered to be a sophisticated understanding about policy dynamics related to 

emissions policy development is possessed within several nodes within this domain. 

Illustrating this, capacity development as a shared nodal property is explored with respect to 

policy, administration and funding development occurring between network members 

within nodes. Capacity strengthening regarding policy engagement is explicitly described 

as a nodal relationship by a network facilitator embedded within the Northern Territory 

Government: 

The projects are certainly about people strengthening their capacity to implement and 
influence policy; about the way these things are built, the money flows and accountability 
mechanisms etcetera. 

(interview 1B 2009) 

Like the on-ground and research domains, capacity development within the 

policy/administration/funding domain occurs ‘cross-sectorally and cross-culturally’ 

(interview 1T 2009). To illustrate how capacity building occurs within nodes located in this 

domain, a network member embedded within the Northern Territory Government Climate 

Change Office, describes network members engaging in certain task as being the location 

where capacity building occurs: 

I come into this as a policy person with very little understanding of the science side and how 
you can reduce emissions from fire. While I think I have been adding value to the process in 
terms of helping others to understand how policy works and how it is evolving, I have also 
managed to learn a lot about the science and the technical side. I have been able to pass that 
on to others as well.  

(interview 1E 2009) 
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Capacity development’s importance within this domain is recognised by some network 

members within this domain, expressed in the following way: 

This is an area that we need to continue to work on, that is trying to pass on the policy 
issues around projects like WALFA to the Indigenous people who are implementing them now 
or want to be in the future. That is quite difficult and difficult to pass on. 

(interview 1E 2009) 

Funding and administrative capacity is also actively developed within nodes in this domain. 

Indeed,  it  is  the  network’s  intention  to  ‘consolidate  gains  in  the  relevant  capacity  of 

regional people’ (Russell-Smith et al. 2009: 300). In order to do this, regional institutions 

familiar with the network context are sought to contribute their knowledge to this domain: 

It will be important to draw on the experience of regional organisations with a history of 
successfully operating commercial enterprise while also delivering basic social services… 
(there are available) important examples of such organisations. 

(Russell-Smith et al. 2009: 299) 

Such   activity   concerning   policy,   as   well   as   administration   and   funding   capacity 

development is integrated and utilised through nodal relationships within this domain. 

Successful capacity transfer may mean the network becomes less dependent upon supportive 

government policy in time, as insight into successful business strategies within the remote 

context is gained and implemented. This is because knowledge transferred from contributing 

organisations may directly facilitate the network’s access and integration with emissions 

markets through private enterprise, allowing the fire abatement projects to bypass 

government regulated trading schemes. By transferring such knowledge within nodes in this 
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domain, network strengthening can consciously occur, as expressed by this network 

member: ‘The knowledge capital will not be lost – it will not dissipate’ (interview 

1D 2009). In this way the abatement enterprise may be able to bypass, at least partially, 

reliance upon federal policy support and resourcing. 

Summarising findings for the internal network relationships generating nodes within each 

domain of this governance network, it can be said nodes are relatively small collectives 

spontaneously occurring with some coordinator influence. Task delegation is accorded 

where  the  individual  with  expertise  required  to  complete  that  task  is  recognised  and 

valued. Whatever hierarchy exists within the nodes seems not to be formally recognised by 

members, with the exception being on-ground nodes.   This exchange pattern indicates a 

relatively fluid hierarchical management strategy, as roles are negotiated within each 

circumstance. This suggests informal hierarchy occurring within nodes can be continuously 

negotiated and is thought to occur as expertise required for each task changes and domain 

responsibility is renegotiated. As such, nodes are not believed to be random formations 

even though they are non-hierarchical; they rely upon informal delegation that is internally 

negotiated for best overall outcome during each operational circumstance. 

Members interviewed have described the close proximity shared by nodal members 

contributing to direct communication essential to overcoming inherent cultural and 

epistemological complexities during such exchanges.   As such, nodes are confined to the 

relatively short distance between a select few people working together on specific tasks. This 

size limiting characteristic uncovered within nodes is thought to be critical to limiting 

conflict. Discord more likely with larger, more heterogeneous groups does not affect nodes as 
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network members without enough reason or common ground to warrant beneficial 

collaboration   do   not   interact   at   this   nodal   level.   Mentioned   within   the   analytical 

framework, Milward and Provan (2006) also describe the importance of size and network 

boundary in influencing organisational performance, as relationships within large groups 

may become unwieldy, yet a critical mass must be effectively engaged for collective action 

to occur. 

Through the examples selected, it is hypothesised that the small nodes efficiently work to 

focus and develop expertise through the direct capacity development exchanges described. 

Proximity between nodal members allowing close and fluid relational pattern where two- 

way  learning  can  occur,  transforms  the  larger  more  complex  network    into multiple 

refined capacity development opportunities within nodes. This informal management 

mechanism is stated as being critical to fire abatement enterprise success by network 

members.  Such informal  capacity development occurring at the nodal level is markedly 

different to the sorts of capacity development explicitly facilitated within more formal 

organisations, often between managers, employees and contracted services providers 

regarding specific skill sets. 

Concurrent with wider governance network scholarship outlined within the analytical 

framework, the local and small scale nodal exchange pattern achieves task expediency, 

without   procedural   slowing   associated   with   formal   hierarchical   process.   Members 

simultaneously acquire new skills, knowledge and experience in an ongoing way through 

their daily work. The local social capital thus grouped within network nodes is also thought 

to allow for contained contestation regarding network activity, which can safely be 
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negotiated within a receptive and informed audience. The flexible, non-hierarchical and 

negotiable internal relationships that are nodes, is believed to form the foundation for the 

network’s wider strengths. Building upon this understanding, the second internal relational 

layer to be addressed within this analysis is clusters. 

Clusters and the Cluster Pattern 

Interpreted through relevant conceptual work presented within the introduction, clusters are 

found to form from alignments made within and between the three nodal spheres described  

above.  Clusters  form  within  the  network  where  a  wider  or  more  complex network goal 

is pursued. Such cluster engagement is frequently not ongoing but confined to discrete 

program delivery timeframes (interview 1U 2009). A similar clustering pattern is identified 

by Jones et al. (1997), where mutual cooperation occurs around shared interests, objectives 

and representational alignments. Several clusters emerge through data analyses and are 

again loosely affiliated with the network’s on-ground and research domains. Analyses 

regarding clusters within this network find policy/administration/funding nodes did not 

form a distinct cluster, but rather join clusters coordinated through key institutions within 

the  on-ground  and  research  domains.  It  is  speculated  that  the  organisation NAILSMA 

provides a similar focus for policy/administration/funding coordination; evident in the 

following statement: 

There   is   an  advocacy  collective   coordinated   through   NAILSMA.   There   was   a   joint 
submission to the discussion paper on voluntary offsets done by the NT Cattlemen’s 
association, Northern Territory Government and NAILSMA collectively, which is a very 
unusual combination of things. 

(interview 1B 2009) 
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However sufficient data was not collected regarding such a clustering relationship for that 

domain. This is because network members from this organisation chose not to participate 

with requested interviews, and other network members understood to be organising through 

a  probable  policy/administration/funding cluster did not elucidate about such activity  

during  interview.  As  such,  two  cluster  formations  are  described  within  this analysis: on-

ground and research. 

On - g r o u n d c l u s t e r 

The first cluster type considered forms between on-ground ranger nodes conjoining with the 

local Aboriginal association administering their ranger work, as well as the NLC and 

Bushfires  NT.  This cluster determines how available funds will be allocated between 

Indigenous ranger groups for that season (interview 1J 2009). The cluster relationship 

between  Indigenous  associations  within  the  WALFA  project management group comes 

about through shared responsibility to allocate resources from the various funding sources 

described within the previous chapter and accumulated within the NLC, to the on-ground 

ranger nodes administered by each association, in the form of equipment, salaries and 

operational expenses.  These associations are described as variously having different 

strengths and weaknesses in relationship with their Indigenous ranger groups and the NLC 

(interview 1A 2009), indicating discord is not foreign to this cluster formation. 

Bushfires NT is the organisation claiming chief responsibility for facilitating such clustering 

within the on-ground domain. This cluster  forms  the  WALFA  project  management  group, 

where decisions and planning for fire abatement in project areas occur (interview  1J 
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2009). The WALFA project management group forming the cluster meets around four times 

per year to discuss joint on-ground WALFA activity. Planning and implementing annual fire 

programs occur at such meetings. The Bushfires NT representative directing operations for 

the WALFA project describes how: 

We facilitate meetings between the project management group on a regular basis. We 
facilitate and to a small extent broker. We are seen to be honest brokers and our only 
interest is getting the money to the people on the ground and ensuring effective fire 
management takes place. We are very interested in the governance and the processes that 
take place because they are the main reasons there needs to be facilitation. 

(interview1J 2009) 

Incorporating nodes from the policy/administration/funding domain, a network member 

embedded within the Northern Territory Government Climate Change Office also attributes 

sole coordination for this on-ground cluster to Bushfires NT: ‘All of the engagement with 

the NLC and people on the ground was managed through Bushfires NT’ (interview 1E 

2009).     A  Northern  Territory  Government  network  member  confirms  the  important 

structural relationship with Bushfires NT as this agency has jurisdiction for fire management 

across the Northern Territory and is able to facilitate the types of controlled burning activity 

required for fire abatement: 

We needed support from Bushfires NT because theoretically you can’t go into Arnhem Land 
and light fires at certain times of the year. They have managed to find ways around those 
constraints and work in a fairly loose way with Aboriginal groups. 

 (interview 1B 2009) 
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Through this on-ground cluster, it is believed senior Indigenous custodians and participating 

ranger groups are dominant decision makers concerning on-ground activity, including who 

is culturally eligible to undertake burning (Russell-Smith et al. 2009: 295- 298). 

Concerning such relational exchange within this cluster, an NLC ranger coordinator 

describes: ‘Elders sit down with us and explain where to go and where not to go’ (Sithole et 

al. 2008: 54). The delegation relationship occurring within this on-ground cluster is 

understood to be profoundly significant to Indigenous people maintaining traditional clan 

traditions, because burning is a ceremonial obligation traditionally carried out according to 

customary clan ownership and responsibility (Yibarbuk et al. 2001). Similar to the pattern 

expressed within nodes supporting role delegation between members, a network facilitator 

contributing to on-ground activity has described the way in which traditional Indigenous: 

…old people own it and are quite adamant about what needs to be done. They actually
empower the non-Aboriginal people who are involved and say no, no, I want you to do 
this….These old people are clear, very clear about what they want to happen and how they 
want it to proceed. 

 (interview1J 2009) 

This means that through the cluster arrangement cultural safety for Indigenous project 

members is achieved because: ‘Ultimately decisions are made on country only by people who 

are legitimately allowed to make decisions for that country according to Aboriginal tradition. 

Not white fellows’ tradition’ (interview 1J 2009). 

In capacity development terms, such data suggest Indigenous leadership is being 

strengthened within this cluster. The impetus for empowerment through leadership 
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strengthening  is  articulated  by  one  particular  network  member  within  the  on-ground 

domain, who is described by another network member as: ‘holding very strong views about 

the need for a bottom up approach and strengthening people’s capacity to have their say and 

have their voices heard’ (interview 1B 2009). The transformative potential for such capacity 

and leadership strengthening facilitated within this cluster is demonstrated to have 

transformative potential beyond the nurturing cluster. This outcome is expressed by a 

network member embedded within the policy/administration/funding domain in the 

following way: 

There are these increased capacity and interest, peoples voices are louder…the (particular 
Indigenous   association)   example   is   perhaps   most   direct.   You   now   have   a   formal 
incorporated body that is now negotiating an IPA with the Commonwealth and will be very 
clear about what it wants and what it is going to do. It is also seeking philanthropic support – 
websites etc. in a way that was unimaginable 5 years ago. 

(interview 1B 2009) 

The internal relationship forming this on-ground cluster is found to be one where 

coordination   is   provided   by   a   government   agency,   Bushfires   NT, in partnerships with 

the Aboriginal associations who provide valuable mediation between non-Indigenous and 

Indigenous systems when facilitating management meetings with elders.  The cluster 

supports Indigenous ranger members to strengthen and utilise leadership skills required for 

land management both directly and indirectly associated with fire abatement, by creating a 

mediated space where two-way learning can occur. 
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R e s e a r c h c l u s t e r 

A second cluster is found to be coordinated through the research organisation, Tropical 

Savannas CRC (TSCRC). This organisation was acknowledged by several network members as 

the institution linking nodes from different domains, as it implemented a conscious 

management focus addressing research and project implementation in the savanna region. 

Within this cluster, the coordination of nodes into clusters was said to be achieved by 

creating a physical space for dialogue between respective nodal groups, in the form of 

organised meetings, where collective knowledge can be channelled into management 

systems (interview 1D 2009). As such this organisation is interpreted as connecting nodes 

from different domains. A network facilitator describes the informal network arrangement 

fostering clustering through ‘breaking down of institutional boundaries’ in the following way: 

We  put  it  all  under  the  Tropical  Savannas  CRC.  That  is  where  the  credibility  came 
from….One  of  the  great  things  about  the  Tropical  Savannas  CRC  was  to  facilitate  the 
breaking  down  of  the  institutional  boundaries.  Projects  exist  where  there  are  lots  of 
different partners: end users, stakeholders, researchers...where they are all equal. 

(interview 1A 2009) 

This quote emphasises the non-hierarchical approach to organising consciously taken as a 

management strategy within the TSCRC in order to bring nodes into more network goal 

specific clusters.   The valuable clustering afforded by this kind of brokering is possible, 

according to another network facilitator, through the breaking down of hierarchies:  ‘There is 

no hierarchy of importance of institutions. It disappears because it is the only way people feel 

comfortable to contribute’ (interview 1A 2009). 
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Historically, multi-domain clustering has also served critical complex yet ephemeral 

functions for the network. Forming the initial WALFA proposal, a cluster emerged within 

the network which provided the necessary expertise for the semi-formal agreement to occur. 

This past cluster has been described by a network member within the 

policy/funding/administrative domain  at  the  time  the  WALFA  agreement  was  made. 

Clustering  between  nodes  within  different  domains  is  said  to  have  occurred  in  the 

following way: 

That was a pretty small confined group. People from the Northern Territory Government 
Department,  including  people  from  Bushfires  NT,  negotiating  with  the  ConocoPhillips 
people and their engagement with the NLC…That process was led by an executive director in 
our Natural Resource Management division. Given that the project we were negotiating was 
around fire, that division has our Bushfire council. Bushfires NT were very much engaged in 
it and the people they employ were the genesis  for it. Another officer was leading the 
negotiation from our side and that included myself who brought in the greenhouse policy 
angle…someone from the Department of justice to give legal advice. That was really it. 

(interview 1E 2009) 

This  particular  past  cluster  formation  is  recounted  in  a  very  similar  way  by  another 

network member who was also active within the cluster at the time the agreement was made 

(interview 1C 2009). Unfortunately insufficient data was gathered concerning informal 

management strategies utilised during this cluster’s active phase. 

To summarise the pattern identified as clustering, the three clusters described suggest that 

unlike the frequency of the day-to-day exchanges detected within nodes, interaction 

frequency within clusters varies. ‘A collective group, fairly small, that engaged quite 
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frequently’ (interview 1E 2009), is a general summary made by network members 

concerning cluster interaction. 

Like  nodes,  the  cluster  arrangements  also  tend  to  limit  the  possibility  for  conflict  by 

limiting size and incompatible interests; as only those nodes essential to achieving the set 

task are included in each cluster. This finding confirms Olson’s (1965) study into size limit 

and homogeneity proportional to effective group outcomes. Olson’s findings suggest 

homogeneity within a group tends towards success where incentives are shared. Larger 

groupings, according to Olson, on the other hand offer decreased outcomes where benefits 

are shared, creating less incentive for members. This same relational pattern is apparent 

within the limiting nodal and cluster formations described above, where only essential 

members are included for task based work. This means size dependency as identified by 

Olson, is overcome by nodal and cluster formations by only clustering the relatively 

homogenous nodes into larger more heterogeneous clusters, for finite periods, where a 

specific shared benefit through collective action is clearly evident. 

As such nodes and clusters are found to effectively operating as separate sub-systems within 

the network, delegating roles and task to specific nodes and limiting engagement with other 

network members. This appears to be a strategy for limiting the possibility for organisational 

discord within the complex network. Theoretical works relevant to the cluster strategies 

encountered within this network study are found in Jones et al. (1997), who describe clusters 

as being specialised units which are non-hierarchical collectives, forming subsets within 

networks that exchange frequently with each other but relatively rarely with other network 

members. Van de Ven et al. (1979), also found that each cluster within an organisation 
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employs different patterns of coordination, to achieve distinct goals. In this instance, task 

delegation and size limitation are the main patterns of coordination expressed within the 

clusters assessed. 

Facilitators and the Facilitator Mechanism 

The final internal relationship considered as an informal management mechanism, before 

shifting focus to regulatory feedback processes, is the facilitator role responsible for 

coordinating clusters and nodes. The sorts of management strategies described as internal 

relationships above can be selectively and strategically introduced by influential network 

members. This section of the analysis utilises concepts developed within the analytical 

framework concerning internal relationships and network facilitators. Within the analytical 

framework, the concept is developed that leadership and direction by individual network 

members  contribute  valuable organising mechanisms,  even though as shown networks 

generally utilise non-hierarchical mechanisms for organising. 

L e a d e r s h i p 

Leadership within networks can emerge through individuals termed network facilitators. 

Provan and Kenis (2008), similarly find network facilitators to build collaboration among 

organisations that would not normally work together and actively solve conflict generated 

during such collaboration.  According to Stoker (1998), facilitators have the capacity to 

think and act beyond individual sub-systems, avoid unwanted side effects and establish 

mechanism for effective coordination (Stoker 1998: 24). Facilitators can direct a network 

through aligning perceptions and expectations with common values, goals and tasks.  Such an 
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achievement is found possible in work by Koppenjan and Klijn (2004), as strategies are found 

to form around the shared requirements for complex problem solving, prioritising and 

problem solving. Informal management strategies utilised by facilitators may include 

identifying common interests, initiating and facilitating interaction, as well as provision or 

use of information in order to align network member perceptions (Koppenjan and Klijn 

2004).  Such  network  direction  and  leadership  is  located  as  a  facilitator  mechanism, 

assessed within the following analysis. 

Facilitators within this network study are identified as several senior network members, all 

non-Indigenous yet conjoining decision making with Indigenous leaders through the WALFA 

project management group, described above. Facilitators were found to be effective because 

they spanned more than one domain and were usually embedded professionally within 

more than one organisation. Facilitators with these special capabilities enabling effective 

leadership within the challenging informal context were described by a land council officer 

as: 

People who have been around for a long time and earned their stripes in whatever way 
shape or form and have come to be understood as the particular people they are and they 
can be worked with because there is consistency…good respectful long term relationships. 

(interview 1U 2009) 

These facilitators are found to organise and format nodes into clusters, actively shaping 

task allocation and goal setting. Facilitators are found to directly and indirectly steer 

exchanges. In this instance, direction primarily occurs as facilitators assimilate and transfer 

information within and between clusters. Facilitators can do this because they are highly 
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knowledgeable about the various technical aspects required for tasks being undertaken in 

respective domains. Facilitators frequently were involved with securing funding for future 

tasks (interviews 1D 2009; 1A 2009; 1B 2009; 1H 2009). Effectively, facilitators subtly design 

the cluster formations and hold a steady role shaping network goals through regulating 

information between network nodes and clusters. In this sense they exhibit the boundary 

spanning qualities developed by Floyd and Wooldridge (2000), as particular 

organisational participants who engage in strategic conversation by managing information 

flows. 

C o n f l i c t m a n a g e m e n t 

Facilitators were also found to manage conflict within and between nodes and clusters. 

This is required because while higher level organisation to meet specific goals becomes 

possible through exchanges within cluster alignments, clustering also introduces greater 

potential for conflict as more diverse values and perspectives from multiple nodes are 

introduced. To help overcome the risk for the network caused by conflict, facilitators are 

found   to   offer   diplomacy   and   mediation   within   and   between   clusters.   Floyd   and 

Wooldridge (1997), suggest a similar role, occupied by middle managers offering strategic 

influence through the ‘ability to mediate between internal and external selection 

environments.’ Such a mediating role performed by network facilitators is described by one 

facilitator most active within the on-ground domain: 

The only way to create a win-win outcome is to establish a new value that nobody else had 
perceived  before.  You  refocus  people  on  to  an  outcome  that  separate  parties  had  not 
brought to the table and the facilitator creates the third way….We keep trying to bring 
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people back to that point and try to get more transparent documentation of process and 
decision making, so there is no opportunity for dispute. 

(interview 1J 2009) 

In the way described, the facilitator mechanism can work to create outcomes for the fire 

abatement enterprise by creating a ‘third way’, directing attentions onto a new shared goal. 

Reasonably transparent decision making processes are also cited by this participant as 

another mechanism to limit conflict. 

Again, each domain emerges as the organising factor delineating responsibility to facilitators. 

This pattern is described by a facilitator associated with the policy/administration/funding 

domain: ‘It did segregate into government policy line and program delivery with funding line. 

But there has been sufficient engagement between to make sure they are aligned’ (interview 

1E 2009). Notable to the facilitator pattern, facilitators demonstrably span more than one 

domain. Established relationships utilised across  domains  are  critical  for  effective  

steering,  because  within  the  network  the facilitators occupy an informal role.  This means 

facilitators rely upon trust and respect in order that such management strategies can 

accepted by network members, rather than adherence to formal hierarchical management 

approaches more typical of bureaucratic organisational forms utilising command and control 

mechanisms. This finding accords with the concept introduced by  Klijn  and Teisman 

(2000), within the analytical framework, which is that in order to cultivate the kind of 

internal interactive learning at the network’s heart, trust is essential. Similarly, Larson 

(1992) finds prior relations and established trust through fair and honest interactions are 
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critical to informal management mechanisms. Reputation becomes the quality granting or 

limiting access to interaction. Economic and social credibility from actors are also found 

critical, establishing reliability and credibility for anticipated informal exchanges (Larson 

1992: 84-85). 

F a c i l i t a t o rs  

As such, facilitators possessing these qualities are very powerful within internal network 

relationships, as they can direct exchanges in order to realise network goals. Manav and 

Stevenson (2001) assess a similar role, termed ‘boundary spanners’, as being highly 

influential regardless of hierarchical level within governance networks, because they connect 

network actors required for desired outcomes. Facilitators are explicitly said to lead 

within the fire abatement network according to one network facilitator by bringing: 

…expertise to the table, but have also helped develop a shared understanding of a bigger
picture…There have been a number of us who have been the figureheads for WALFA and 
like projects, trying to make sure they fit within a future policy environment 

(interview 1E 2009) 

Awareness regarding the role of facilitators in leading the network is expressed by another 

facilitator: 

I have spoken to a number of different conferences about WALFA and these types of issues, as 
so has (a facilitator from the research domain and another facilitator from the on-ground 
domain)…to pass on understanding so that we can collectively keep pushing the same burrow. 

(interview1E 2009) 
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Through these statements it appears facilitators recognise themselves as playing a 

coordinating and bridging role within the network.   Such statements indicate facilitators 

consciously work together, coordinating activity and information to achieve goals across 

domains. 

Important to understanding how networks coordinate activity without formal hierarchy, a 

facilitator within the policy/administration/funding domain recounts proximity and 

influence by virtue of being ‘on the edge of the process’ with ‘feelings about the way things 

are working, mostly second hand’ from other people, allowing ‘some views that stretch a 

fair way across the sorts of interactions that are going on’ (interview1B 2009). Facilitators 

acting without formal hierarchy to coordinate activity are officially accounted for by some 

network members  considered to be facilitators as  ‘a number  of committed individuals 

(who) have acted as intermediaries between these groups to assist in the alignment of 

expectations and support’ (Russell-Smith et al.  2009:  296). They are also described as 

individuals within the network with responsibility to allocate tasks to nodes and create 

task based clusters: ‘to delegate whenever there is an opportunity to do so’ (interview 1B 

2009). These examples depict an unobtrusive management style, subtly connecting nodes 

and drawing input from clusters by presenting a goal, the ‘third way’, only possible through 

collective action, with which to align expectations and accrue support. 

Although facilitators were described as the project management group by a few network 

members  (interview1J  2009),  the  absence  of  hierarchy  means  the  facilitator  role  is 

relatively inconspicuous to most network members operating within their particular nodes 
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and clusters. In some instances members believed the cluster they belonged to was the 

network in its entirety, indicating the degree to which clusters operate exclusively from the 

wider network configuration (interview 1F 2009; interview 1C 2009; interview 1E 2009; 

interview 1K 2009). 

Illustrating partial appreciation regarding the network scope by such members, the network 

is described in what was thought to be its entirety by a member within the 

policy/administration/funding domain. This respondent listed members as: Bushfire Council 

members who provided the genesis for the project; two Northern Territory Government 

employees involved with greenhouse policy, and an individual from the Department of 

Justice: ‘That was really it’ (interview 1E 2009). It was also believed by another member: 

The network works so well is because virtually all the people in the network know each other. 
There are few people involved. It is direct and easiest to complete work required because of 
there being few people involved 

(interview 1K 2009) 

This short appraisal regarding the number of network members engaged in the fire 

abatement  enterprise  characterises  many  member  responses  concerning  the  network’s 

size. 

Further examples  illustrating the partial appreciation  of the network’s  complete scope 

emerged  through  members  commonly  attributing  network  leadership  to  the  facilitator 

most influential within their domain. This indicates some members do not associate with or 

are aware of activities within other domains and clusters, with which they have had no direct 
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contact (interview 1K 2009; interview 1V 2009; interview 1T 2009). Such beliefs suggest 

that  while  members  were  generally  cognisant  of  the  funding  and  resource allocation 

pathways underpinning the exchange relationships described within Chapter Five, the 

ephemeral clustering relationships, coordinated by facilitators, are not as keenly appreciated 

by most network members. 

To summarise the facilitator mechanism as an informal management strategy; delegation, 

connection and support is extended by individual facilitators to nodes and clusters as 

believed required. The space between nodes and clusters is transcended by facilitators, 

strategically linking nodes into clusters where beneficial and retaining distance between 

nodes and clusters when collective action is not required. Facilitators enable ongoing 

conversation, where plurality can be voiced and incorporated. The facilitator mechanism 

suggests conscious and strategic coordination of network members in order to minimise 

conflict between highly diverse network members, while achieving task focus upon desired 

goals. 

Such direct forms of network management are not necessarily possible or effective where 

competing interests and beliefs exist and no system of hierarchy has been accepted by all 

network members. However networks can also adapt informal internal regulatory 

mechanisms, which passively work to complement more direct leadership strategies.  The 

following section considers feedback processes within the network which operate without 

individual member control, as an internal regulatory mechanism. 
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Internal Regulatory Mechanism: Feedback processes aligning network 

values 

The final category analysed within this chapter concerning internal relationships is internal 

feedback processes. This short analysis is speculative, as network members have not 

described such processes; yet they are detected within interview and observation data. 

This aspect of the analysis is informed by White and Johansen (2005), who have described a 

new paradigm for scientific thinking in which causes and consequences are not understood 

to be mechanical or reproduced by repetition or conformity to fixed rules or norms. Instead 

phenomena such as networks are understood as emergent processes in complex fields of 

interaction. White and Johansen find what they call micro-macro linkages between 

interaction within networks which alter the context of interactions, providing an 

understanding of feedback between behaviour and structure. 

Such feedback processes occurring between behaviour and structure are assessed within this 

analysis as existing as a coordinating subsystem between the node, cluster and facilitator 

relationships outlined, which are dependent upon shared values. This aspect of the analysis 

incorporates Larson (1992),   describing a precondition for alliances forming networks 

being that the philosophies and values about shared relationships conform, rejecting 

partnerships that do not share the same understanding (Larson 1992: 86). This contrasts 

with findings from Mendizabel (2006) in finding that network members may or may not 

share a common set of values. However Klijn (2008), sees the network itself as a site and a 

process where reconciling different values occurs. 
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Examples testing these conceptual positions regarding the role of vales in network 

relationships and by extension informal management are illustrated through three distinct 

processes: buffers, inclusion/exclusion, and resource access. The three processes described 

are interpreted as providing relational mechanisms limiting divergence from shared network 

objectives. To begin the analysis, feedback processes as network regulation are again  briefly  

outlined,  according  to  the  conceptual  category  concerning  this  form  of internal 

relationship developed within the analytical framework. 

Internal Regulatory Mechanisms 

Because informal networks can be resistant to the sort of unilateral steering offered by 

network facilitators, some networks are found not only to be coordinated through the 

array of informal internal relationships working as organising mechanisms described, 

internal regulating mechanisms can also form.  Integrating the feedback concepts outlined 

within the analytical framework, this particular internal relationship concept develops the 

understanding that in order for the network to function as an effective organisation, certain 

feedback processes spontaneously develop within the network in order to overcome the 

absence of formal hierarchy as coordinated action takes place. This type of mechanism is 

described by Katz and Gartner (1988) as a productive tension between network leadership 

and network members, where the purposeful activities and intentionality of the leadership 

and the network members combine with the structural exchange process to constitute the 

system properties (Katz and Gartner 1988). 

Applicable   to   the   network   studied   for   this   analysis,   Larson   (1992),   describes   the 

importance  for  types  of  social  control  rather  than  formal  contractual  agreements  to 
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manage networks. This is because social control is self-regulating, not relying upon an 

external authority, as it works as a feedback mechanism jointly determined and diffused 

between participants (Larson 1992: 77-78). In this way, networks can be regulated without 

formal hierarchy or procedure, through shared values, goals and perceptions, which are in 

continual  formation,  negotiation  and  reformation,  between  network  leadership  and 

network members. 

Within this study, feedback processes are interpreted as mechanisms stabilising network 

relationships through maintaining the network’s alignment with shared network values. A 

similar process maintaining network integrity is described as political communication by 

Bang (2003), as  concord between network members expressed in daily activity as the 

values, norms and authority structures within a political community ordering relational 

exchange. According to Giddens (1979), it is also possible to infer a regulatory system from 

the relational exchanges ordered by the values informing network members: 

Actors have both discursive and practical consciousness. Their actions are partly conscious 
and  rational,  and  partly  based  on  reflexive  and  unacknowledged  structural  paradigms. 
Actors continuously monitor, rationalize, and reflexively adjust their actions to conform to 
their structural understanding, which in turn affects structure. 

(Giddens 1979: 49-90) 

As such, feedback processes are believed to transcend the coordinating role offered by 

network facilitators as they align nodes and cluster activity. This is because feedback 

processes operate as a system incorporating regulatory processes such as buffers, 

inclusion/exclusion, and resource access. These three categories are explored in the 

analysis below. Mechanisms discussed work towards maintaining actor alignment with 
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shared network values, the normative beliefs within the culture-conservation movement. 

Such value-driven internal regulation is also identified by Haas (1992).  It is a conjecture 

within this analysis that feedback processes may work to diminish individual facilitator 

and contributor influence over network process, by passively aligning activity with shared 

network values. To begin, buffers are first outlined as a feedback process contributing to 

the internal regulation mechanism. 

B u f f e r p r o c e s s 

Buffers in governance networks is a concept describing the goodwill, trust and positive 

beliefs about the network that reinforce individual, node and cluster commitment to the 

network and its shared objectives. Buffers are function as the shared values and beliefs about 

the benefits of collective action. They are refined as they are made situation and context 

specific while transmitted between network members (Grabher and Stark 1997; Duit and 

Galaz 2008). In this instance, buffers work by maintaining member adherence to network 

goals, values and objectives.  Buffers are believed to be the subsets of unconscious 

behaviours and relational exchanges regulating the network (White and Johansen 2005: 

47).  In  effect,  this  feedback  process  is  the  shared  vision  and  joint  working  capacity 

described by Stoker (1998: 6), binding network exchange. A sense of ownership can ensue as 

members realise enterprise success depends upon them. In turn, the network comes to rely 

upon and be shaped or transformed by this value based feedback process (Larson 

1992: 86-88). 

Indeed, Borgatti and Foster (2003) also propose that network structure and dynamics can 

work to modify behaviour of individual actors. This view accords with research findings 
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indicating network regulation is occurring through the value dependent feedback processes. 

These values are understood to be the beliefs about knowledge held by members and 

generated through network activity. 

While an established value system is not formalised by the network, the binding values are 

considered  to  be  those  aligning  with  the  culture  and  conservation  economy,  outlined 

within Chapter Four. The only formal recognition of such values exists within  ‘the key 

performance indicators listed in the annual reports required under the head agreement 

with ConocoPhillips’ (interview 1J 2009). These values form the normative environment 

informing the network’s objectives and the ways they go about organising to achieve them. 

Broad network objectives are understood to be the best outcomes for Indigenous people 

through land management regimes developed by the fire abatement enterprise, which offer 

income for improved land management. Capacity development and community development 

attend  these  objectives,  as  outlined  within  the  previous  section  of  this chapter. 

However this particular feedback mechanism does not automatically create stasis. This is 

because these shared values are, according to Cole and Scriber (1974), evolving through 

interactions between members involving proposition, confrontation and refutation. As such, 

the network, which can be viewed as a complex adaptive system, is itself understood to be an 

agent in its own evolution, along with the consciously acting facilitators directing decisions 

regarding the networks transformation to a more formal organisation. This is a constructivist 

viewpoint, where imbalance within the system is not considered negative or problematic, but 

integral to cognitive development, learning and behavioural adaptation for network 

members. Further, Benford and Snow (2000) also identify Collective Action Frames, which is 
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a concept used to represent processes within social movements where activists create and 

modify the beliefs inspiring and legitimising a social movement. Collective Action Frames are 

the outcomes of negotiated member perceptions regarding events, leading to shared meaning 

within a system which guides collective action. Such processes do seem to accord with a self-

regulating mechanism centrally integrating shared values as a means for regulation. 

Yet it is speculated that value transformation could exert a destabilising influence, other than 

in instances where broad agreement is assumed. From this assessment about the cause for 

the evolution of shared values, the types of conflict limitation strategies, of the sort described 

as informal management mechanisms within this chapter, could work to mediate or inhibit 

value transformation and evolution for the network. This leads to the conclusion that while 

hierarchy within the network is not explicit, nor formal, facilitators may depend upon implicit 

hierarchy in order to influence network consensus on given value based issues and avoid the 

destabilising influence of value conflict within the complex context. 

I n c l u s i o n a n d e x c l u s i o n 

The second feedback process found to be at work within the network operates in a more 

direct way. Inclusion and exclusion are employed by nodes, clusters and particularly 

facilitators in order to integrate, limit or dispel unwanted influence from both within and 

external to the network. Only those members and organisations believed capable and 

compatible  with  network  objectives  are  enlisted  for  collective  network  activity.  Those 

which are not are actively avoided (interview 1R 2009). Several statements below confirm 

inclusion and exclusion as a feedback process utilised within the network. For instance the 
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utility for selective inclusion in order to limit discord within the diverse context is recognised 

by this seminal network facilitator: 

We were able to go around the Northern Territory Government at those times when it was 
required. Having said that, the NT (government) officers were putting a lot of effort into 
getting the agreement up. This did not work in opposition. But it did not fit comfortably 
with all the bureaucrats concerned and at sometimes we had to work pre-emptively to not get 
locked into something that was totally unrealistic. 

(interview 1A 2009) 

Further evidence for strategic selective inclusion and exclusion by members is apparent in 

the following statement from another network member, who was embedded within the 

Northern Territory Government at the time the WALFA agreement was arranged: 

Rather than going directly to the legal people we (including the NLC) thought ‘let’s try and 
work out the science and how to get the data right…before we get the legal people involved, to 
instruct them rather than be instructed by them. 

(interview 1C 2009) 

This same network member also describes the size limiting function made possible through 

the inclusion and exclusion process within clusters, as the contract limits the number of 

organisations involved in activity: 

It is not an agreement that puts something over the whole of Darwin: it’s about 
ConocoPhillips, the Northern Territory Government, the NLC and a group of people out in 
Arnhem Land and the Australian Government. If more diverse interests were trying to be 
encompassed, you may find there would be greater problems. That might be why it works 
so well. 

(interview 1C 2009) 
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While ConocoPhillips and the Australian Government are not included as network members, 

stated in Chapter Four as being resource contributors rather than entities with members 

actively engaged in day to day network co-ordination, the size limiting factor expressed 

through this contract and how roles are allocated has reduced possibilities for divergent 

interests and opinions in the management of fire abatement. 

Inclusion and exclusion is also a process enabling size control, and the benefits for the 

network associated with size limitation are shared between the nodal and cluster patterns 

described. In addition, it is found that valuable time, energy and resources are not dispelled 

through unnecessary mediation by restricting member involvement.   Consensus building 

similarly does not need to occur to the extent required with a larger group. However, the 

inclusion/exclusion process can become problematic, as it may also alienate the goodwill and 

trust characterising the buffer process which is required for successful ongoing exchange 

(Kooiman 1993: 2). 

R e s o u r c e Ac c e s s 

The final feedback process considered is resource access. Resource access also serves to 

regulate  exchange  within  the  network  according  to  shared  network  values.  Discussed 

within Chapter Five, the individual and institutional capacity contributed through resource 

coordination  in  order  to  meet  network  goals  directed  according  to  mentioned  shared 

values; namely the culture and conservation economy ethos. As stated, White and Johansen 

(2005) find shared values operate as a regulatory safeguard by influencing resource flow in 

the network, by shaping the decisions network members make about resource allocation. 
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Rather than a pattern conferring close management strategies, as is characteristic within 

formal hierarchical organisations, resource access as a passive regulating process works to 

ensure the cluster, node and facilitator mechanisms maintain accord with wider network 

goals. This is generally thought to be achieved as resources are acquired and allocated my 

network members according to the degree to which intended outcomes fit with the network’s 

normative  values.  While  members  are  free  to  carry  out  their  own  related activity, such 

activity is not supported with resourcing nor incorporated into the network, unless deemed 

beneficial through alignment with network values. 

To summarise, feedback processes operating as an integrated network regulatory 

mechanism: buffers, inclusion/exclusion, and resource access are interpreted as regulatory 

processes  forming a  self-supporting regulatory mechanism within  the network system. 

Feedback processes reinforce adherence to collective values through the three processes 

described. Through the evolving and recursive regulatory processes outlined, some 

governance networks can be said to exhibit an autopoietic quality. That is, they are self-

maintaining and self-organising systems (Luhmann 1986; Jessop 2001). This feature 

contrasts with reliance upon state institutions for the organising capacities required to 

carry out governing activity (Stoker 1998: 23). Through this regulatory mechanism, the 

network is able to maintain collective focus upon shared objectives without an explicit formal  

hierarchy  and  associated  managerial  strategies.  This  feedback  mechanism  is believed to 

be far more efficient within the network’s complex context than direct management 

mechanisms, as members themselves internalise the behaviours supporting collective action 

and goals, in accord with shared network values. 
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Concluding Comments 

This chapter has outlined internal network relationships that have evolved within the fire 

abatement  network  enabling  steering  and  direction  without  formal  hierarchy. 

Relationships are discussed as learned, though not always conscious, strategies utilised by 

network members in order to reach specific shared goals. The mechanisms coordinating 

network members in order to achieve collective action without hierarchy are identified as 

nodes, clusters and facilitators. Within all three coordinating mechanism described, the 

capacity building property enabling change and transformation between relationships is 

found to be present. 

Analyses  regarding  these  three  internal  relationship  categories  establishes  the  critical 

point, according to Kooiman (1993), concerning internal relationships as informal 

management mechanism. This is that understanding causes for governance success, failure 

and  change  within  a  network  is  located  within  network  relationships.  Enhancing  or 

correcting these relationships is thought to be the key to creating more viable governance 

processes. Discovering the factors influencing informal management mechanisms can 

therefore help prevent repeating internal relationship styles that have previously resulted 

in governance failure (Kooiman 1993: 10). Such internal relationships are felt to be 

overlooked  or  undetected  within  network  scholarship,  particularly  where  the  private 

sector is integrated into exchanges (Pattberg 2004).  In terms of capacity and community 

development in the remote Northern Territory, understanding such governance mechanisms 

may contribute to better governance and hence community development outcomes. 
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Nodes are identified as the smallest unit for coordination within each domain and are sites 

where the most intensive capacity development is found to occur. Relationships within nodes 

are believed to occur through internal organisation and communication processes, enabling 

cross-sectoral and cross-cultural two way learning. The exchange pattern within nodes 

indicates a fluid hierarchical relationship as roles are negotiated within each circumstance, as 

expertise required for each task changes and domain responsibility is negotiated. In this way 

nodes efficiently work to focus and develop expertise, while limiting discord more likely with 

a larger, more heterogeneous group. Capacity development successfully integrated and 

occurring as an outcome through nodal relationships may make the  network’s  fire 

abatement  enterprise  less  dependent  upon  supportive  government policy. 

Nodes are found to be organised into clusters where more complex goals requiring cross 

domain coordination is required. A similar clustering pattern is identified by Jones et al. 

(1997) and Koppenjan and Klijn (2004), as mutual cooperation around shared interest, 

objectives and representational alignment occurs. Data also suggests leadership capacity is 

strengthened within clusters. Through capacity and leadership strengthening within clusters, 

a transforming potential is believed possible, creating impact beyond the immediate cluster 

nurturing such development. Yet interaction occurring between highly varied demographics 

within clusters indicates the potential for instability exists. 

Both the nodal and cluster patterns limit possibility for conflict by limiting size, thus reducing 

potential for conflicting or incompatible interests. This is achieved by only including 

individuals in nodes, and nodes in clusters, essential to achieving each specific task as it 

arises. In addition, the cluster engagements are frequently not ongoing but confined to 
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discrete program delivery timeframes. This means the size dependent tendency identified by 

Olson (1965), is overcome by nodal and cluster formations. Organising relatively 

homogenous nodes into larger more heterogeneous clusters, for finite periods, where a 

specific shared benefit through collective action is clearly evident, is the strategy utilised by 

network facilitators to overcome the organisational conflation and inefficiency described by 

Olsen. 

Network facilitators are found to be knowledgeable network members about the various 

tasks   being   pursued   and   are   frequently   involved   with   securing   network   funding. 

Facilitators are found to bring together nodes to form clusters, maintaining influential roles 

within the clusters by shaping exchanges towards desired network outcomes. This can 

occur as facilitators are able to assimilate and selectively transfer information within and 

between clusters. It is found that individuals who are network facilitators necessarily span 

domains and skill sets in order to achieve direction and conflict mediation without formal 

hierarchy. Facilitators are found to rely upon trust and respect for effective coordination 

rather than formal hierarchical management strategy typical within bureaucratic 

organisational forms. Manav and Stevenson (2001) assess such members as influential 

regardless of their hierarchical level, as they perform such critical management for networks. 

Feedback processes are found to be interrelated in their function as internal regulatory 

mechanism. Processes are identified as buffers, inclusion/exclusion and resource access. 

Feedback processes are found to regulate relationships by continually aligning network 

member values, and hence decisions, with wider network values shared within the culture- 

conservation economy ethos. In this way, feedback processes work to dispel possible 
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deleterious  impacts  on  the  network,  such  as  individuals  annexing  resources  for  non- 

aligned  goals  or  nodal/cluster  objectives  not  beneficial  to  wider  network  aims  and 

interests. This is described as a sophisticated steering mechanism, not reliant upon hierarchy 

and possibly countering individual facilitator influence. 

The proposition guiding this analysis is that the types and patterns of interaction in the 

network reveal governance mechanisms specific to the cross-cultural development context. It 

has been shown the network has developed internal governance mechanisms specific to this  

cross-cultural   development   context   which   actively   negotiate   difference   while 

enhancing collective network capacity. As such, these mechanisms enable transformation 

both within the network as capacity development, and within the wider community, as 

network  goals  are  achieved.  As  such,  the  informal  regulatory  mechanisms  described 

support theoretical work by Stoker (1998: 23), delineating regime formation as an 

organisational stage, where informal mechanisms for coordination exist without an all- 

encompassing command structure. 

However, the same internal relationship mechanisms may also render the network fragile 

within a continuously changing political context. Discussed in the following chapter, the 

desire to stabilise exchange relationships by institutionalising key structural and relational 

exchanges suggests formal hierarchy was being considered for the network as a future 

evolutionary phase. Analysis within the following chapter concerning network stabilisation 

offers an example where formalisation is consciously sought by network facilitators in 

order to more reliably limit conflict and uncertainty within the community development 

context.
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Chapter Seven 

Network Stabilisation and 
Transformation 

You need to have a structure that allows that (dynamic) process to operate within it…if you want 
to do anything that is bigger and more integrative you must have a solid governance structure in 
place with boards and accountability. Which fits with what the market requires and the people 
involved. Under that, you can allow for fluidity and change and independence. 

  (interview 1A 2009) 

Introduction 

The informal resource exchange pattern and internal network relationships described within 

chapters Five and Six can be efficient and flexible forms of organising suitable to the cross-

cultural development context. Yet these sorts of informal structures and mechanisms are 

believed by some scholars to create uncertain dynamics which can eventually come to 

threaten the network’s organisational integrity (cf. Koppenjan and Klijn 2004). As such, 

governance networks can tend towards stabilisation in order to counteract the 

unpredictability inherent within informal networks. This chapter’s purpose is to describe the 

central factors driving network transformation from complex informal exchanges towards a 

more stable formal organisation. The analysis expands upon findings presented in previous 
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chapters to demonstrate the transforming nature of structure and relationship within 

governance networks. 

The concepts developed within this chapter utilise the key concepts outlined within the 

analytical framework concerning network stabilisation. This analysis addresses the literature 

gap identified by Pattberg (2004), concerning processes facilitating the institutionalisation of 

governance networks.  Integral to interpreting the transformation detected within this 

network study is the conscious understanding by network facilitators that the network lacks 

accountability mechanisms granting the network legitimacy. A range of accountability 

mechanisms have been suggested by network facilitators. As such, stabilisation detected 

within this particular network is attributed to functions of accountability and legitimacy. This 

tendency towards formal accountability mechanisms contrasts with governance patterns 

emerging within other network governance systems, where complexity and uncertainty may 

be less problematic. It follows that networks arising within   highly   complex   contexts   are  

apt   to   stabilise   resourcing   and   management mechanisms in order to secure their 

organisational purpose, rather than develop yet more complex informal management 

strategies. 

Analysis within this chapter is presented in five sections. The first section describes 

transformation towards stabilisation as a network characteristic described within network 

governance literature. Legitimacy as one causative factor for stabilisation is focused upon 

within the analytical approach, as it is the recognition that legitimacy is a problem for the 

network by network facilitators that drives the network transformations later described. 

Indeed,  Schachhuber  (2004)  claims  research  is  needed  into  legitimacy  for  informal 
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organisations such as networks when considering their democratic worth, in order to 

address the relationships at work within social movements and states, as well as their 

internal organisational composition. This is because the decentralisation processes 

described within the analytical framework thought to give rise to networks, do not amount to 

democratisation, as emerging organisational forms such as networks do not contain the 

accountability mechanisms required for democratic process. 

The second section considers network facilitators’ proposed models incorporating 

accountability   mechanisms,   intended   to   establish   the   accountability   and   legitimacy 

required for desired enterprise expansion. This section describes network facilitators 

envisioning  a  transformation  for  the  network  towards  a  formal  institution  that  can 

interface  with  mainstream  political process.  It  is shown  facilitators  hope  the 

transformation will further shield the network’s normative values from compromising 

dependencies and influences exerted through contributing organisations. As such, the 

intended transformation offers an organisational model  designed to  withstand limiting 

constraints encountered during engagement with contributing organisations. 

The third section considers the balance between the dependency and autonomy relationships 

supporting present network structural and relational patterns described within the previous 

two chapters. Fostering greater legitimacy through including formal accountability 

mechanisms is discussed as the network facilitators’ strategy intended to create greater 

autonomy for the network and fire abatement enterprise. The fourth section of this analysis 

explores the possibility for network transformation towards formalisation in  the  way 

intended  by  facilitators.  According  to  Morris  and  Mueller  (1992),  network 
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transformation may prove difficult as the network is a system dependent upon its exchange 

patterns and internal relationships. 

The final section, section five, assesses the degree to which governance networks can be 

considered legitimate organisational entities within the new state-society relationship.  The 

intended institutional form is contrasted with the existing network, considering how the 

changing resource exchange pattern and informal management strategies described may or 

may not afford greater legitimacy for the network.  The network’s emergent relationship 

with government as a more formal entity is considered a critical point and is further 

considered within the following chapter. To begin the analysis, network stabilisation as a 

governance concept, and the role legitimacy can exert in such transformation, is first 

described. 

Network Stabilisation: A function of Legitimacy for the Fire Abatement 

Network 

This first section reiterates the conceptual work presented within the analytical framework 

concerning network stabilisation, with a particular focus upon developing a means to explore 

legitimacy and accountability as factors driving network stabilisation. Network stabilisation 

is identified within the literature as a result of recursive exchanges associated with resource 

exchange (Kooiman 1993), collective decision  making around problem solving (Larson 

1992; Kickert 1997; Klijn 2008), and social contracts (Peters and Pierre  2007).  Giddens  

(1988)  also  proposes  ‘structuration’  as  a  process  describing recursive  evolution 
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occurring  through  a  system’s  structure,  forming  through  habitual relationships between 

members within networks. Strong relationships can establish when network partners trust 

that the risks and rewards from joint activity will be distributed fairly (Larson 1992: 86-88; 

Stoker 1998: 22-26). Such repetitive exchanges are believed to result in network 

stabilisation, characterised by higher predictability and stability for the network. 

Such stabilisation has occurred to an extent within the fire abatement network, as the 

resource exchanges and internal relationships described within chapters Five and Six. 

Informing the recursive patterns forming as tasks are completed within the nodes and 

clusters organised by facilitators, Koppenjan and Klijn (2004), find network members 

generally form alignments based upon benefits believed possible through collective 

exchange, as network members seek to direct or control the role uncertainties inherent 

within the informal network. Regarding the relatively stable exchange pattern detected 

within both the multi-point funding web and the focused resource pathway, Kooiman (1993), 

finds interdependencies between networks, contributing organisations and end users 

become reinforced through reliance upon partners contributing resources and actors 

providing desired outputs. Dependence upon these relationships sustains exchanges, forming 

the relatively unchanging pattern for informal networks.  The resulting exchange pattern 

provides the stable structure for other network systems and relationships to operate from 

and within. 

Data analyses concerning the fire abatement network contribute to this understanding about 

network stabilisation.  In order to expand the fire abatement enterprise, there exists the 

belief greater legitimacy is required.   Legitimacy is an issue for the fire abatement 
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network, as its structure and management strategies have been described as a mixture of 

informal hierarchy, market and other governance network specific forms for coordination 

and regulation, all operating without formal institutional authority. Discussed within the 

analytical framework, legitimacy is considered problematic generally for governance as it 

involves sets of actors both from government and from wider social groupings. The 

normative codes for constitutional decision making used to explain, legitimise and justify 

government which make decision making processes resistant to clientelism, corruption and 

favouritism, are absent within governance networks. This can lead to blame avoidance 

when decisions turn out poorly, and the opaque decision making processes can exclude 

citizens from understanding and influencing decision making processes (Stoker 1998: 18- 

20; Peters and Pierre 2007: 4-5). 

Rhodes (2008) finds networks can negotiate the legitimacy and accountability issues 

accompanying informal organisational structure in a number of ways. Access to and 

alignment with government institutions in order to share traditional accountability processes 

is one means networks can gain more stable resource pathways and inclusion in decision 

making process.  In order to do this, it is believed networks must create a more stable 

organisational interface which can interact with formal government processes, because 

unpredictable and unstable organisational forms such as networks are generally excluded 

from such processes (Rhodes: 2008). 

This study finds the informal network consciously addressing the legitimacy problematic 

through formalisation in the manner described by Rhodes (2008). This formalisation process 

occurring for the fire abatement network offers an additional insight into network 
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stabilisation described by other governance scholars. This is because formalisation for the 

network was found to be a conscious strategy intended to strengthen accountability, rather 

than a passive outcome through recursive relationships. 

A series of more formal regulatory mechanism have been proposed by network facilitators, 

discussed within the analysis below. As such, the conscious organisational model proposed 

does  not  come  about  through  habitual  recursive  relationships  between  partners,  but 

instead through creation of accountability mechanisms in order to engender the legitimacy 

felt required to extend the fire abatement enterprise. More compatible with understanding 

stabilisation occurring within this fire abatement network, Selznick (1957), proposed 

informal relationships that ‘solidify’, as they become subject to regulation and 

institutionalised into predictable process. 

Selznick described structural solidification occurring when an organisation becomes highly 

aware of its dependence on outside institutions. For example, this can occur when there is 

dependence on specific clientele where communication is direct and support assured. This 

awareness about existing for all levels of behaviour (Selznick 1957: 7). The main argument in  

Selznick’s   theory   which   incorporates   Barnard’s   (1938)   earlier   work,   is   that 

organisational evolution is made possible through conscious transformation of the managing 

role, from ‘executive’, towards the role of ‘statesman’ as the institutional leader (Selznick 

1957: 4). The institutional leader is considered to be an expert in the promotion and 

protection of values embodied by the organisation (Selznick 1957: 28). Organisational 

transformation occurs as the leader considers their own actions, as well as the enterprise’s 

needs in accord with changing aims and capabilities (Selznick 1957: 4). In this instance, 
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facilitators carry out this leadership role in the fire abatement network, as they consciously 

address changing organisational needs. 

For the fire abatement network, the legitimacy problematic is addressed as an accountability 

issue, as the network seeks to extend its functions into wider emissions trading 

developments. Osborne et al. (2000), inform this aspect of the analysis as they claim 

issues of legitimacy and accountability are not an inherent flaw of networks as an 

organisational form,  but arise through network management strategies (Osborne  et al. 

2000: 332). It is shown through the following analysis that consciously addressing 

management strategies in order to incorporate more formal accountability mechanisms is 

stabilisation pursued as a strategy by network facilitators. 

Network Expansion: Initiating Formal Accountability Mechanisms 

This section considers the network’s stabilisation, which is understood to be a conscious 

management strategy towards formalisation developed by facilitators to address 

accountability   deficits   within   the   present   WALFA   agreement.  Facilitators’   believe 

structural and managerial transformation is required in order to expand fire abatement 

enterprise functions.   The notion has gained focus with the network’s mounting success 

with the WALFA agreement, creating the incentive for several sister projects across the 

region. 

From analysis within chapters Five and Six, the informal network has been found to meet 

requirements for successful management capacity, to a greater or lesser extent, as outlined 
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by Goodin (1996). That is, governance network success requires structural integrity, as 

strategies must be simultaneously capable of evolution, learning, adaptation, revise-ability, 

sensitivity to motivational complexity, variability in order to encourage experimentation, and 

be  capable  of public defendability  (Goodin  1996; Stoker 1998:  23-26).  While the 

present network structure is relatively effective and has been shown to be suitable to the 

remote development context, facilitators indicate the network could be managed more 

efficiently, accountably and reliably. It is believed developing and institutionalising certain 

formal accountability mechanism is required. This conscious desire to transform the network 

is clearly stated by a network facilitator: dependencies and their benefit changes the self-

identity of the organisation with consequences: 

We don’t cook the books and the WALFA project is delivered very creditably and credibly. But 
if these things are going to be extended, the level of accountability will need to be lifted very 
substantially. 

(interview 1A 2009) 

Most network facilitators interviewed held similar views, confirming the present 

arrangement works in the West Arnhem instance, but is not a robust governance model 

warranting replication for fire abatement expansion (interviews 1A 2009; interview 1B 

2009;  interview  1N  2009).     The  structural  and  informal  management  arrangement 

described within the two previous chapters was considered to be ‘a Pandora’s box,’ ‘with 

flaws,’ ‘not transferable’ and an ‘ad hoc way of organising’ rather than a permanent 

arrangement capable of achieving optimal outcomes. Similarly, ranger coordinators also 

felt  present ranger arrangements to be too short term, lacking suitable incentives and 

offering little recognition for outcomes achieved with funding (Sithole et al. 2008: 34-35). 
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The following statement made by a facilitator illustrates how the network’s informality was 

considered problematic: 

It’s all a bit of madness. Getting the governance matters sorted out is by far the biggest 
challenge: more than technical issues, policy issues etcetera. These are solvable. We need to 
get the governance structures in place. 

(interview 1A 2009) 

In order to establish a more effective governance process, a series of accountability 

mechanisms are proposed. Facilitator awareness about the need to develop accountability 

mechanisms parallels developments within emissions trading policy, believed to represent 

the  opportunity  for  ‘an  economy  of  scale’  within  the  northern  region  through  fire 

abatement and emissions trading (interview 1A  2009). As a conscious strategy intended to 

address changing demands and opportunities, facilitators are reflexive about their own 

role designing the formal organisation as a response to market access issues: 

The potential for substantial new financial obligations or enterprise opportunities has focused 
minds in a way that the more abstract or non-monetary losses and gains failed to achieve. 

(Russell-Smith et al. 2009: 288) 

Notions about an alternate arrangement involving formal accountability mechanisms are 

intended to be ‘sufficiently transparent and credible to satisfy an inquisitive market based 

process’ (interview 1A 2009). Such mechanisms are found to involve more accountable 

resource processes, mediation mechanisms and more formal means to build institutional 

capacity extension. 
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R e s o u r c e Ac c o u n t a b i l i t y M e c h a n i s m s 

Primarily,   facilitators   are   concerned   with   establishing   more   accountable   resource 

allocation pathways, formalising and streamlining the resource pathways outlined within 

Chapter Five. Listed as the most pressing requirements: ‘Robust accounting systems will 

need to record sources of finances, contributions of effort, and use of shared effort or other 

infrastructure’ (Russell-Smith et al. 2009: 298). The accountability dilemma afflicting the 

present resourcing structure and a proposed accountability mechanism to overcome overlap 

was also described by a network facilitator within the policy/administration/funding 

jurisdiction: 

The key issue in developing a governance system for the future is how do you share the 
benefits and costs in a fair way?…how do you bring this together in ways that doesn’t end 
up with the funders accusing you of double dipping because you are getting money from more 
than one source. 

(interview 1B 2009) 

Another similar statement concerning the need to address illustrates the desire for 

accountability mechanisms more decisively delineating responsibilities and allocating 

resources accordingly: 

Assuming that new structures and institutions are built around or depend upon at least in 
part existing organisations, it will be essential to show profitability or, at the very least, that 
operations do not degrade the capacity of those organisations to deliver services in other 
areas. 

(Russell-Smith et al. 2009: 298) 
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Mechanisms felt required to demonstrate greater resource accountability form the ‘grand 

vision  about  where  we  want  to  go’  according  to  a  seminal  facilitator.  The  model  is  a 

corporate arrangement formalising roles, encompassing and extending upon present 

network and abatement project activity: 

…under some sort of NAILSMA type assistance…an Indigenous corporate partnership that
would have a number of discrete abatement projects operating, a number of associated 
other environmental services all linked in, and an external accountability body, and the 
credits would be sold through the overarching partnership…one overarching company 
structure. 

 (interview 1A 2009) 

Accountable resourcing pathways applicable to the inter-cultural context are considered 

fundamental to such a formal company structure: 

Purchases would come under the company as you need to operate as the one big market to go 
to. But the structures that would be applicable for a group of Traditional Owners and 
adjoining  pastoral  properties  to  operate  in  some  sort  of  economic  unit  in  the  north 
Kimberly, would necessarily be different from similar units involving the same sorts of 
stakeholder mix in other places because you are dealing with different state legislation, for a 
start. There has to be great flexibility involved. 

(interview 1A 2009) 

Not only are resource pathways felt to require formalising, facilitators have also identified a 

need for formal mediation mechanisms. 
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M e d i a t i o n M e c h a n i s m s 

A sophisticated mediation mechanism is also believed to be required which is compatible 

with the culturally diverse and complex context, shown to potentially tend towards conflict. 

Formal mediation could occur through: 

…internal mechanisms for negotiation and resolution of disputes about participation and
benefit sharing…Basing internal rules on customary assignments of land ownership, roles in 
land management and rights of access to resources…achieving coordination of some aspects 
of fire use across clan boundaries. 

      (Russell-Smith et al. 2009: 298) 

From an on-ground facilitator’s perspective, this sophisticated mediation process should be 

accommodated within the corporate model proposed above, and will need the following 

features: 

There needs to be a clearing house for discussion about profits and politics, who gets what 
and so on. There also needs to be a pipe from that clearing house directly to the operations 
group…which is bulletproof, has a guaranteed funding base and an opportunity to develop 
infrastructure and continuously improve. 

(interview 1J 2009) 

Such formal mediation mechanisms were   found to be an organisational priority for the 

facilitators, as the network’s stated strategies for limiting conflict and coordinating diverse 

groups was considered to be highly capacity intensive. Facilitators believed such mediator 

mechanisms were required for expansion into emissions trading, because they invariably 
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underpin  the  resource accountability mechanisms by providing organisational stability. 

This form of network stabilisation, where the internal network relationships must transform 

in order to accommodate the mediation mechanism, is evidently a conscious strategy, as 

expressed within the following quote: 

Forums or other processes for working through these questions...established as soon as 
possible, so that institutional arrangements are agreed before fully commercial operations are 
attempted. 

 (Russell-Smith et al. 2009: 298) 

These findings suggest that while accountability mechanisms for resource pathway 

stabilisation initiated the transformation towards formalisation, mediation as a formal 

organisational mechanism is also believed critical. Such formal resource and mediation 

mechanisms represent a fundamental transformation for the network, from the informal 

system outlined to a formal institution more identifiable as a company. 

I n s t i t u t i o n a l i s i n g C a p a c i t y De v e l o p m e n t Me c h a n i s m s 

In order to make the desired transformation, considerable institutional capacity would be 

required. Indicating the extent of the proposed transformation, network facilitators do not 

intend to provide the institutional capacity for the sorts of resource regulation and mediation 

mechanisms described. Instead, government support is requested in order to develop a 

corporate entity and provide independently verifiable emissions regulation through new 

institutions specific to the northern development context (interview 1A 2009; interview 1B 

2009; interview1D 2009; observation 2A 2009; Russell-Smith et al. 2009). A requirement is 
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identified for new institutions to ‘reduce dependence on interested individuals and other 

goodwill’ (Russell-Smith et al. 2009: 287). This is because ‘to have any credibility it has to 

be at that level in the public system somehow’ (interview 1A 2009). An external 

accountability agency is requested from government to carry out this function, because: 

Reputational risk can be managed by ensuring that fire-related credits meet the highest 
standards of verification and that institutional arrangements supporting their creation and 
marketing are comprehensive and demonstrably sound. 

  (Russell-Smith et al. 2009: 305) 

An external accountability agency responsible for overseeing accountability could ‘contract 

the TSRC or whoever the successor is to do that work’ (interview 1A 2009), however 

coordinative and resourcing responsibilities would belong with government. This is shift 

towards government responsibility is believed justifiable because: 

There are substantial human resources that go into operating accounting mechanisms and 
costs for operating these mechanisms should be met by the Federal Government and an 
accountability body (should be created) as part of the Carbon Pollution Reduction Scheme to 
verify the accounting process. 

(observation 2A 2009) 

Facilitators also requested sustained support from government to resource research and 

development needs for a future fire abatement industry in the region, in the same manner 

other commercial industries, such as tourism and fisheries, are supported by government 

in Australia (cf. Trade and Assistance Review 2011-2012). Such recognition of emissions 

offset trading as a growing industry by government is hoped to ensure long term directed 

funding, so that there is: ‘…a shift from present dependence on support from relatively short-
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term research consortia to robust and  properly resourced, ongoing public sector 

activity’ (Russell-Smith et al. 2009: 299). 

More  formal mechanisms institutionalising capacity development within the on-ground 

domain are also sought. Paramount to such a formal capacity development process it is 

believed: ‘Decisions about eligibility of activity are chiefly the province of Indigenous 

participants, but those cultural decisions will be best made with access to comprehensive 

information  about  financial  implications’  (Russell-Smith  et  al.  2009:  298).  In  order  to 

strengthen capacities need to meet the new decision making demands within expanded fire 

abatement activity, facilitators advise: 

It will be important to engage Indigenous commercial and quasi-commercial organisations in 
shaping governance arrangements that draw heavily on their experience…achieved through a 
forum to summarise the experience and insights of such organisations, facilitated by business 
advisers. 

(Russell-Smith et al. 2009: 307) 

Summarising the more formal accountability mechanisms described, it is believed future 

interstices  between  partners  in  the  network  and  the  international  emissions  trading 

context may be too uncertain and resource intensive to successfully manage informally 

over the long term. It is hoped formalisation will develop a visibly accountable institution, 

perhaps  based  upon  a  company  structure,   encouraging  increasing  emissions  offset 

purchase and investment.   Formally facilitated decision making and mediation processes 

stipulating clear roles and responsibilities are intended to reduce the need for continual 

facilitator coordination. The burden on particular members to constantly win grants and 
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funding for project activity, in the manner described within Chapter Five, would also be 

resolved   through   a   formalised   resourcing   strategy   connecting   the   fire   abatement 

enterprise with international emissions trading markets. The transformation is also intended 

to afford enterprise expansion through the more transparent processes envisioned. 

The   key   finding   within   this   section   regarding   evidence   for   the   new   state-society 

relationship is that facilitators request government expansion into the governance space 

presently  occupied  solely  by  the  network.  Such  government  involvement  would  occur 

through the accountability and mediatory mechanisms, as well as through institutionalised 

capacity support described. These findings suggest the network seeks greater integration 

with government through formal accountability mechanisms, in order to address the 

organisational demands within the diverse and complex context. Facilitators believe 

government should take responsibility for developing, resourcing and maintaining such 

mechanisms, as they reflect development requirements within the northern region and 

offer a pathway to achieve such progress. This dynamic concerning government support 

and  partnership  with  the  network  is  pursued  more  exclusively  within  the  following 

chapter, Chapter Eight. 

Informing understanding about the new state-society relationships by using the fire 

abatement network example, the network’s intended transformation towards a more 

legitimate  institution  addresses  dependence  and  autonomy  in  relation  to  government. 

These are dynamics fuelling the network’s transformation, discussed within the analysis 

below. 
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Network Transformation

Kooiman (1993) describes simultaneously a strength and a weakness networks’ propensity 

to transform when faced with new governing challenges. Network relationships, rules and 

procedures may be reinterpreted by actors, shifting the division of labour between 

partnerships during interaction. This potential for transformation between relationships 

makes network change inevitable as actors respond to changing needs. and goals within their 

socio-political context. 

Legitimacy: Negotiating Dependence and Autonomy 

Through analysis within chapters Five and Six, it is made apparent the network is highly 

dependent upon two partner institutions for resourcing and coordinating capacity: the 

Federal Government and the NLC. Network members are keenly aware these dependencies 

operate within the network’s structure and work to compromise, or enable and constrain 

according to Giddens (1986), forming the enabling environment for the network.   The 

intended transformation towards a more formal institution seeks to address these 

dependency relationships, by facilitating greater autonomy for fire abatement enterprise. 

Dependency and autonomy as power relationships stimulating formalisation for the network 

are described within the following two analyses. 

D e p e n d e n c y R e l a t i o n s h i p s 

Dependency  refers  to  an  unequal  power  relationship  where  one  partner  is  able  to 

command another partner’s consensual actions (Beetham 1991: 13-26). Institutionalised 
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dependence is understood to occur for the network through command and control over 

resources, which can become reinforced through stabilising exchange relationships. This 

analysis draws from Selznick (1957), where the self-identity of an organisation is found to 

change when it becomes highly aware of its dependence upon outside institutions. 

Transformed organisational identity has consequences for all levels of organisational 

behaviour (Selznick 1957: 7). For the fire abatement network, awareness about 

dependencies is found to inform the sorts of accountability mechanism design by facilitators. 

The  primary  dependency  shaping  the  network’s  desire  to  formalise  is  the  network’s 

reliance upon the Federal Government for financial resourcing.  Explained within Chapter 

Five, resourcing for much network activity comes ‘ultimately from the Commonwealth’ 

(interview 1N 2009). As mentioned within that analysis, this has associated implications 

for the network as members seek to allocate resources in alignment with shared network 

values. 

Further to resource dependence, the Federal Government also exerts power over the 

network through its ability to enact supportive, or unsupportive, emissions trading policy. 

This dependent relationship is recognised in the statement:   ‘The one obvious thing it 

needs if it is going to get into the trading side of things is a supportive policy framework from 

the  Federal  Government’  (interview  1B  2009).    Further  illustrating  the  extent  to which 

any enterprise expansion relies upon supportive policy, a network member embedded within 

the Northern Territory Government also describes this relationship: 
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The national policy environment, particularly around the Carbon Pollution Reduction Scheme, 
is going to be the driver of where investment goes to reduce emissions. Without getting 
involved in that market type measure we can’t be certain where money is going to come from 
for fire projects. 

 (interview1E 2009) 

A paradox exists for the network in this realisation as it is apparent supportive policy 

enabling access to international emissions markets, intended to create greater independence 

for the enterprise, in fact relies upon increased Federal Government engagement. This 

dependence contributes to the increased support requested by network facilitators to create 

the  accountability  mechanisms  described  above. This realisation means significant 

network focus and activity orients towards influencing supportive emissions trading policy. 

The second key dependency influencing the network’s urge to formalise is the institutional 

capacity  dependence  upon  the  Northern  Land  Council  (NLC).  One  network  facilitator 

within Bushfires NT describes how options have been explored ‘quite vigorously’ to find 

ways around present dependency upon this organisation (interview 1J 2009). This is because 

dependency upon the NLC was found to be highly problematic for the network in a number of 

ways. 

The first problematic dependency is that all project activity occurring on Indigenous land 

must be approved by the NLC, as the statutory body solely responsible for representing 

Indigenous interests in the region, including authorisation to determine who Traditional 

Owners are negotiate with these Traditional Owners any proposed development on 

Indigenous lands. The purpose of the NLC is stated as ensuring Aboriginal people benefit 

economically, socially and culturally from the secure possession of their land and seas. The 

240



NLC works through Traditional Owner Full Council and Executive Council to facilitate and 

assist in the explanation of such proposals to Indigenous people within the NLC region (cf. 

Northern Land Council 2010). An NLC representative clarified the all-encompassing statutory 

arrangement in this way: 

The Land Rights Act today continues to serve its purpose but in a different way. It’s more of a 
compliance body: a regulatory role overseeing the land that it has won back and how it is 
developed economically as well as sustainability and compliance. 

  (interview 1I 2009) 

Reliance upon the NLC resulting from this broad statutory responsibility exerts a 

destabilising influence upon the WALFA arrangement, chiefly because the NLC has not signed 

the agreement, making the whole agreement tenuous. This means that within the present 

arrangement the NLC has complete veto concerning all activities. This is because statutory 

responsibility means for the NLC: ‘We have due diligence with any proponents. We assess 

their suitability to be involved with Indigenous people’ (interview 1I 2009). It is feared the 

NLC could stop the project at any time by stating: ‘You can’t proceed because consultations 

have not taken place for any length of time’ (interview 1J 2009). The NLC could also claim 

Traditional Owners are not happy with the agreement and instigate a review. These fears are 

expressed: ‘It could take years and just be put in the holding pattern – if they desire to do 

that’ (interview 1J 2009). However, indicative of the informal nature of the governance 

arrangement supporting the WALFA project, this has not occurred. This is primarily thought 

to be because the values and intentions of the fire abatement network accord to the goals 

stated by the NLC: ensuring Aboriginal people benefit economically, socially and culturally. 
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The second dependence upon the NLC is found to be exerted through the resources that are 

accessed and coordinated by this organisation. The NLC has been shown to attract significant  

resources   and   contribute   coordinative   capacity   integral   to   on-ground operations. In 

this way the NLC exerts power as the main partner institution accessing and coordinating 

resources on Indigenous land for the WALFA project. This is evident in both the multi-point 

funding web put together by the NLC for ranger activity, as well as within the focused 

resource pathway where responsibility for allocating WALFA payments to ranger groups 

partnering the agreement is held. Both coordinative and resource capacity contributed by 

this organisation reinforce dependence upon the NLC. This dependence relationship is 

described by a long term land council officer: 

The difficulty is the NLC will always loom large because it is the important place where things 
happen and funding can be sought, with professional connections to funding groups...people in 
the NLC have knowledge central to your enterprise. 

(interview 1U 2009) 

Despite the NLC’s statutory responsibilities and accumulated capacities, this organisation 

was regarded as administratively incompetent regarding its involvement with the WALFA 

enterprise. Several network members describe NLC engagement as being a barrier to reliable 

administration.  There  is  the  perception  in  the  network  that  the  NLC  is  ‘a bottleneck’ 

and ‘has been very slow and there has often been a problem getting money to rangers’ 

(interview 1D 2009). The organisation has also been criticised by network members as 

‘shambolic’ and ‘doesn’t have the faintest idea’ as well as ‘totally incompetent’ (interview 1A 

2009). From the on-ground perspective, the dependency issue needs to be addressed for the 
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WALFA agreement because there are ‘…a series of problems with basic administrative 

procedures over a number of years due to focus on some other issues that are happening in 

the land council’ (interview 1J 2009). Optimistically and in response to such problematic 

issues, the NLC has recognised the need for reform, evident within this statement from the 

NLC 2009-10 Annual Report: 

The NLC is improving its compliance and governance in Information Management to 
ISO 15489 Information and Documentation and ISO9000 Quality Assurance. Measures 
developed, include the 2009/2010 Recordkeeping plan, Information Management 
Policy, Policy Standards and Information Security Classification Policy. Business 
processes have also been reengineered with business areas for the registration and 
tracking of information across the NLC. 

(NLC 2010: 10) 

Yet the network’s dependence upon the NLC stems not only from the legal parameters 

advancing the NLC’s statutory power over developments on Indigenous land. Reliance upon 

the NLC is also apparent in the culturally informed capacity contained within the 

organisation as a whole, as it has arisen from the Land Rights movement, and in 

particular the Caring for Country unit within the organisation. The Caring for Country unit 

has been described as an organisation capable of offering appropriate strategies for 

operating within the complex intercultural social, cultural, political, economic and geographic 

context in remote northern Australia. Such capacity has no doubt come about through the 

NLC’s statutory monopoly over representation and access to Indigenous land and the 

Indigenous people within its jurisdiction. Nonetheless, the NLC does play a critical mediating 

role, aptly connecting diverse business and government groups with the Traditional Owners 

and Indigenous people affected by proposals. 
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As such, the WALFA agreement’s dependence upon NLC cooperation and its similar 

involvement with any future  project  expansion  must  find  mechanisms  to  negotiate 

similar barriers and instabilities associated with this dependency. For these reasons, the 

proposed more formal model seeks greater autonomy from the NLC. The formal 

organisational model must take into account the significant capacity presently contributed by 

the NLC when developing mechanisms to compensate for less NLC engagement. In order to 

counteract administrative instability dependence upon the NLC exerts, a facilitator suggests 

creating alternative resourcing pathways for involved Indigenous groups, effectively bypass 

the NLC within the proposed resourcing structure: 

The  NLC  has  not  been  satisfactory  in  its  role  dispersing  monies  to  Indigenous  land 
managers involved in the project. One of the things people have thought would be a good 
thing is for people to be able to participate directly as a liable entity under the cap…it would 
be the Indigenous IPAs or maybe a group of people above the level of the IPAs that is 
negotiating directly with customers and the government to act as a liable entity under the 
scheme. 

(interview 1D 2009) 

However such a scheme would need supportive federal engagement, allowing Indigenous 

organisations to deal directly with emissions purchasers and government regulating bodies 

without NLC representation. Network members foresaw that for the time being, extending 

the fire abatement projects will see a continuation of dependence on the NLC, until such a 

time that alternate and legitimate accountability, mediatory and capacity mechanisms can be 

established. 
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A u t o n o m y a n d t h e N e t w o r k ’ s Gr o w i n g E n t e r p r i s e 

The  new  accountability  mechanisms  designed  by  network  facilitators  are  intended  to 

create greater autonomy from the problematic dependencies described in the network’s 

relationship  with  both  the  Federal  Government  and  the  Northern  Land  Council.  This 

analysis incorporates the autonomy concept developed by Larson and Starr (1993): 

autonomy is important for the network’s organisational evolution because solidification, or 

formalisation in this case, can be gaged by the successful mobilisation of critical resources to 

needed to generate revenues via the network. This means that autonomy from dependence 

relationships can be achieved by gaining greater control over resource access and  

allocation.   As   such,   resource   control   is   the   first   mechanism engendering autonomy 

addressed within this analysis 

More formal funding and regulatory mechanisms have been requested by facilitators from 

the  Federal  Government  in  order  to  support  access  to  international  emissions  trade. 

Greater autonomy from dependence on government funding is sought as: ‘At the moment 

there seems to be a great deal of interest in the trade side of things because it makes you 

less dependent on the whims of government. I think that attitude will probably persist’ 

(interview 1B 2009). This has been discussed as a paradox for the network: greater access to 

financial resources intended through formalisation is hoped to release dependencies on the 

multi-point funding structure, originating from federal sources.  This transformed role for 

government, from funding provider to institutional regulator, is intended to foster autonomy  

for  the  network  by  generating  independent  resources  from  the  emissions trading 

market. 
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The informal resource strategy described within Chapter Five, whereby network members 

access and allocate resources derived from multiple federal programs, was felt too onerous 

and inadequate for fire abatement enterprise expansion. A key reason why funding from 

government is burdensome results from reporting and administrative requirements that 

are frequently too complex and difficult for smaller Indigenous associations to navigate. 

This contributes to the unwanted ‘contributor influence’ exerted by the federal government 

as applicants must demonstrate their administrative credentials. As such, the NLC is often 

contracted to manage funding for ranger groups. Such required administrative arrangements 

reinforce dependency upon this organisation. 

Yet as part of the networks endeavour to gain greater autonomy from government 

accountability requirements, the network again finds itself in institutional capacity reliance 

upon the NLC. This is because the NLC, with sole responsibility to represent Indigenous 

land owners in the region, can advocate for cultural and contextual consideration from 

Federal Government funding programs. An example case is that of a senior cultural advisor 

from the  southern  Gulf of Carpentaria described as by an NLC representative as  ‘very 

experienced and knows where sites are’ but ‘he is in his late fifties and his literacy and 

numeracy is not great.’ This senior cultural advisor did not possess the administrative skills 

compatible with the federally funded role, so the NLC developed an alternative funding 

arrangement in order to continue support for this position (interview 1I 2009).  Through 

such administrative requirements for funding from Federal Government programs, the NLC 

further consolidates its problematic role with the network. Such entwined resource 

dependency upon the NLC and the Federal Government for the network is addressed through 

the proposed accountability mechanisms affording access to national and international 
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emissions trading schemes.  Access to such trade would allow far greater resource 

autonomous for the network as fire abatement expansion is pursued. 

The second problematic dependency was addressed by network members through 

introduction of more formal administrative mechanisms. Formalisation may allow the 

network to bypass the NLC by allocating administrative responsibility for the five ranger 

groups involved with the WALFA project directly to a central coordination organisation for 

fire abetment activity. It has been suggested NAILSMA could perform such as role: 

NAILSMA could potentially play a role in being the organisation that holds these 
groups together, but it conflicts with the role of the land councils....who do not want 
to see their area of responsibility...being taken over by another external 
group...creating tensions which NAILSMA manages well but it is very demanding. 

(interview 1B 2009) 

Similarly stating the complexities of Indigenous governance expressed by a potential 

transition to NAILSMA performing such a coordinating role for fire abatement activity: 

There was a bit of argy bargy around NAILSMA’s role so this is where some 
institutional arrangements became difficult because the Kimberly Land Council and 
Balkanu took the view that NAILSMA is nothing more than an alliance of us – so we 
are steering the process and don’t also need NAILSMA here. 

(interview 1L 2009) 

Through implementing the external accountability mechanisms and internal mediation 

processes formalising roles, network stabilisation could potentially resolve such 
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organisational ambiguity. Yet it is acknowledge that such an outcome would be dependent 

upon other accountability mechanisms enabling greater private investment first generating 

more autonomy for the network, as dynamics within Indigenous governance preclude 

formalisation away from the NLC occurring at the present stage. 

In addition to resource and administrative formalisation, sustained capacity development 

taking place within the network is hoped to prevent further dependence by increasing 

organisational autonomy for partner Indigenous groups (interview 1H 2009). Indigenous 

associations coordinating ranger groups for WALFA have already demonstrated increased 

autonomy as shown by three of the five Indigenous associations that have sought 

independence from the NLC (interview 1N 2009) and are pursuing the types of 

customary governance mentioned within the analytical framework.  Intended to 

reflect the social and philosophical systems, cultural values, traditions, rules and beliefs by 

incorporating Traditional Owners Committees, it remains to be seen how such associations 

will interact with the NLC as increasing formalisation occurs (Reconciliation Australia 2015: 

http://www.reconciliation.org.au/governance/toolkit/1-2- community-governance). 

Such formalisation has occurred despite the assertion by an NLC r e p r e s e n t a t i v e  that: 

‘Associations do not have any legislative powers to manage land trust areas, as they are 

not necessarily representatives of the Traditional Owners’ (interview 1I 2009). The three 

associations described as working towards autonomy from the NLC are from a group of just 

‘six or seven Aboriginal ranger groups in the NT out of twenty eight’ that can operate 

independently from NLC waging arrangements (interview 1N and interview 1J 2009). Yet the 

greater concentration of ranger groups attempting more autonomy through  involvement 
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with  WALFA  suggests  the  more  capacity  rich  organisations  with access to alternate 

funding may prefer greater autonomy from NLC administration. Evolution of this governance 

network may mean that should proposed formal a c c o u n t a b i l i t y  m e c h a n i s m s

deliver greater revenue to an increased number of ranger groups across the region, 

resource and capacity dependence upon the NLC for the fire abatement enterprise may 

diminish. 

Summarising dependency and autonomy as complex relationships fuelling network 

formalisation, the dependence relationships discussed are stimulus to the intended, more 

accountable mechanisms constituting a future formalised governance model. Resource and 

capacity independence from the Federal Government and the NLC is sought in order to grant 

the network autonomy to allocate resources according to shared network values. Such 

resource independence is sought through access to emissions trading, which in turn relies 

upon supportive government policy. The Federal Governments is asked to facilitate building 

institutions specific to the northern culture-conservation requirements and  to  help 

structure  interactions  between partners  and  provide  advice  on  regulatory issues 

(Russell-Smith et al. 2009: 298, interviews 1A and 1B 2009).   The possibilities for such   an  

arrangement   incorporating   both   state   and   non-state   actors   through   the mechanisms  

described,  in a way satisfying the network’s simultaneous desire for both accountability 

and greater autonomy is now considered. 
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Network  Transformation  Towards  Formalisation: Inevitable? 

Network  members  believed  more  autonomy  would  be  possible  for  the  network  as  it 

pursues culture-conservation development pathways by implementing the accountability 

mechanisms  described.  Yet this belief and the resource and administrative mechanism 

strategies employed to establish greater autonomy, contrast with findings from a similar 

activist network analysis conducted by Morris and Mueller (1992). The exchange pattern 

structuring  the  fire  abatement  network  shares  some  characteristics  discussed  within 

Morris and Mueller’s study, yet offers different insights into each resource exchange 

strategies’ strengths. According to Morris and Mueller, the important point for analysis 

concerning institutional structure is whether resources are gained from ‘a few large donors 

or from many small contributors’ (Morris and Mueller 1992: 260). 

 Using this theoretical insight, funding derived from a few large sources requires less 

administration, yet having fewer contributors means individual contributors are generally 

able to exert more control over how their contributed resources are allocated. Importantly, 

contributors’ objectives for resource allocation may not completely align with the network’s 

goals, steering activity away from original network intentions. Thus funding from multiple 

donors is preferred in order to grant the network more control over how resources are 

allocated. Morris and Mueller also find in situations where a more diffuse, multi-point 

resource source is the selected strategy, the network may be able to allocate resources more 

independently and flexibly. Yet risks still emerge as resources gained through this strategy 

can be expensive, time consuming and competitive (Morris and Mueller 1992: 261). 
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These findings by Morris and Mueller contrast with findings from the fire abatement network 

study.  It has been shown that fire abatement network members hope to attract more funding 

from focused sources, in order to gain more autonomy from contributor control over 

resource allocation. And while the network has found the multi-point strategy to be capacity 

intensive and time consuming, network members believe resources gained through this 

strategy have inherently more risk from outside influence due to the attached nature of 

funding from Federal Government programs. 

Although findings regarding the network’s autonomy through utilising both the multi-point 

funding web and focused resource pathways is converse to the Morris and Mueller study, a 

similar theoretical outcome emerges when considering the network’s complementary 

resource pattern as an overall network strategy. Morris and Mueller find an approach to 

reducing   uncertainties   inherent   within   both   resourcing   strategies,   and   a   structure 

mirroring the network’s complementary pattern, is to utilise both resource acquiring 

techniques. The synthesised strategy is employed in order to create more resource stability 

and reliability within the uncertain context (Morris and Mueller 1992: 260). 

Morris and Mueller’s theory highlights a paradox for the network inherent within the 

complementary resourcing strategy. This is because the network’s internal relationships 

build upon, reinforces and rely upon the diffuse web-like resource exchange pattern. The 

multi-point  resource  web,  presently  integrating  comparatively  greater  resources  and 

human capacities into fire abatement, forms the foundational basis to the more recent 

focused pathway achievements associated with the WALFA agreement. Multi-point 

exchanges continue to support the network despite the stated desire to secure greater 
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funding from more singularly focused resource sources. As such, shifting to a resourcing 

arrangement derived from the more singular emissions trading source would radically 

alter the fire abatement network’s structure and all other network relationships. 

The  desired  transformation  away from  reliance  upon the present  multi-point  resource 

pattern, towards autonomy gained by reliance upon more focused resource sources, is critical 

to appreciating the network’s transformation strategy through the accountability 

mechanisms described.   This is because the network’s ability to significantly adjust its 

resource pattern is constrained, as dependencies upon the present arrangement are both 

financial and capacity driven in nature. Offering some insight into causes for this restraint, 

Milward (2006) finds a network’s structure, its size and boundaries, affect performance 

and exert limits on power as a function of relationships between contributing network 

partners.  Boundaries  determine  what  is  included  in  the  network,  as  well  as  what  is 

excluded, and also influence what is marginalised. The relational characteristics sustaining 

resource exchange effectively bind the network, defining its limits. As a result, the exchange 

patterns, both multi-point and focused, offer a limited range of relational possibilities for 

network members to utilise. This is why the exchange structure becomes relatively stable. 

As such, Morris and Mueller (1992) also find that it is not easy to transition from reliance 

upon one resource type to another (Morris and Mueller 1992: 260), 

Nonetheless, Stoker (1998) outlines  the importance for networks eventually forming a 

stable structure, is this will allow a network to more or less legitimately pre-empt the 

leadership role within its jurisdiction, in the process acquiring decision making monopoly 

over crucial issues (Stoker 1998: 26). Jones et al. (1997) also find a driving reason for the 
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‘structural  embedding  of  transaction’,  or  stabilisation,  to  be  the  presence  of  exchange 

conditions which are uncertain and complex. Stabilisation is believed to help minimise 

complexity within the network and enhances efficiency by establishing a more predictable 

basis for exchange (Jones, Hesterly and Borgatti 1997). Such assessments regarding the 

importance of stabilisation for networks accord with network facilitators’ understandings 

regarding the need to develop the formal accountability mechanism required for 

formalisation. While the transformation will no doubt be difficult, concurring with Morris and 

Mueller’s calculation, in order to extend fire abatement enterprise is the requirement for 

greater legitimacy is the chief obstacle navigated by network facilitators through such 

transformation. The following section reflects upon network legitimacy in both informal 

and proposed formal manifestations. 

Networks as Legitimate Organisational Forms Comprising the New State- 
Society Relationship 

This final section considers legitimacy as both a characteristic and an organisational goal 

for  the  network.  Transformation  toward  formalisation  however  does  not  immediately 

solve the network legitimacy dilemma described as inherent for informal networks.  This is 

for two main interrelated reasons. 

The first, according to Beetham (1991), is that in order for organisations to gain legitimacy, 

leadership behaviour through management strategies needs. to conform to externally 

established social and legal protocols. A whole stratum of managerial behaviours and 

properties must be internally developed by network members that conform with  such 
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externally established social and legal protocols. Network stabilisation therefore tends to 

reinforce the existing status quo and this may not enhance the network’s legitimacy in the 

view of the individuals it represents (Beetham 1991: 11-26). A similar outcome reinforcing 

existing power relationships is described by Selznick (1957), where the legal or formal 

institutional changes accompanying stabilisation simply formalise evolutions within the 

network that have already been completed informally (Selznick 1957: 12). 

The second reason why legitimacy is problematic for networks according to Stoker (1998), is 

because institutional irregularities characterising networks create the blurring of boundaries 

and responsibilities leading to blame avoidance.  Confusion  and uncertainty associated 

with decision making, both within the network and with organisations partnering the 

network, create ambiguity (Stoker 1998:19-20). Organisational ambiguity of this sort makes 

it difficult for citizens to understand and influence what goes on within the network, also 

diminishing legitimacy (Stoker 1998: 18-20). 

Yet Sabel (1995), finds networks to be both a new form of governance as well as a source 

for new democratic practice encompassing involvement from the grassroots in building 

legitimacy  for  policy  (Pierre  (ed)  2000:  19).  Because  the  fire   abatement  network 

successfully encompasses capacity and community development objectives valued within the 

region, the network’s culture-conservation economy goals may be accepted and considered 

legitimate by the community it exists within. Indeed a significant achievement gained 

through Indigenous land management enterprise from the Indigenous community 

perspective is that is it has ‘successfully challenged some of the existing stereotypes about 

Aboriginal people, work, culture and knowledge’ (Sithole et al. 2008: 81). The way in which 
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the network’s goals align with development more broadly across the NT, thus offer legitimacy 

for the informal network according to the following theoretical principles. 

Within a framework assessing legitimation of power, Beetham (1991), finds a system is 

legitimate to the extent that it can be justified in its conformity to the group’s values or 

standards, and how far it satisfies the normative expectations the group has for the regime 

(Beetham 1991: 11). According to this assessment, legitimate power must conform to 

established rules, which are justified according to shared beliefs and publicly consented to by 

subordinates who are party to the relationship (Beetham 1991: 19). Such value based 

legitimacy is secured and exercised by the system’s internal power relationships that sustain, 

reproduce or undermine its legitimating beliefs (Beetham 1991: 23). Such legitimacy derived 

through networks is increasingly accepted as legitimate within governance discourse in the 

northern political sphere according to scholars such as Stoker (1998). These legitimacy 

principles do support the informal fire abatement network as a legitimate organisation 

within the community it operates within. 

Yet network members were not found to be conscious about existing sources for legitimacy 

within  their  own  fire  abatement  network  as  outlined  within  governance  literature  (cf. 

Beetham 1991: 19-23). While the network exhibits legitimacy according to the value based 

framework outlined by Beetham (1991), the informal network arrangement was not 

recognised as a governance structure, let alone a legitimate one within a new state-society 

discourse, by any network member interviewed. Some formal mechanisms were present 

within the network, for example the multi-point resource exchanges entailing formalities in 

funding  arrangements  with  contributor  organisations,  as  well  as  jurisdictional 
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responsibility illustrated in the following statement: ‘Bushfires NT operations generally have 

legislation that says there will be committees, it will consist of these people, these are its 

powers etc. So these are a degree of formality’ (interview 1J 2009). 

However such limited degree of formality present was not considered adequate for fire 

abatement enterprise expansion on the scale envisioned by network members. Network 

facilitators  were  concerned about risks inherent within the informal  governance space 

claimed by the network yet not explicitly authorised. As facilitators hold an informal role 

within this space, they assume the following risks: balancing cost-benefits associated with 

large and dispersed funding agreements; operating within a rapidly changing policy 

environment, as well as unsigned contractual arrangements between all organisations 

actively participating in the agreement. Facilitators recognised the network arrangement 

‘may experience difficulty in making and defending decisions about levels and nature of 

involvement’ where network organisational idiosyncrasies may not be accommodated within 

an internationally standardised trading system (Russell-Smith et al. 2009: 297). 

However compounding the legitimacy dilemma for the network as it seeks legitimacy 

through formalisation,  it is recognised traditional management practices are adapted to fit 

into ranger group activity, however further transformation towards a formal institution 

may further adapt traditional Indigenous practices. This issue has been addressed by a 

Caring for Country unit coordinator who posed the question, ‘to what degree a program can 

become formalised before it compromises the cultural practices concerned, in order that 

others can more easily relate to the ranger group and the activities carried out’ (Sithole et 

al. 2008: 48). Such difficulties associated with network stabilisation, as well as the 
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demonstrated effectiveness of the informal network within its particular cross-cultural 

development context, may mean that any formal institutional arrangement created would 

coexist with existing informal relationships and management styles. 

Existing and intended management strategies tending towards stabilisation and 

formalisation are pertinent to assessing the network’s legitimacy. In this regard, when 

assessing networks’ democratic and hence legitimate value Schachhuber (2004), identifies 

the need to assess network institutionalisation of mechanisms for decentralisation, 

devolution and participation, according to precise criteria for inclusion and deliberation. 

Such an assessment acknowledges network governance success depends upon the 

institutional capacity within the non-government sector to fulfil functions transferred to 

them through decentralisation, without drawing public scrutiny bringing formal 

accountability issues into focus. This means that to the extent the network is inclusive,  as a 

‘third sector’ in partnership with government such governance networks are increasingly 

regarded as an effective and to varying degrees legitimate governance form (Sørensen and 

Torfing 2005: 205). Stated within the analytical framework, this is an important outcome 

because if the network legitimacy dilemma can be overcome through management, the 

democracy deficit identified by scholars within the decentralised political landscape may 

be addressed.   Such an outcome would have significant ramifications for governments’ 

relationship with society. 
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Concluding Comments 

This chapter has discussed network stabilisation. Legitimacy is found to be the critical 

factor stimulating the conscious development of more formal accountability mechanisms 

for the network. This contributes to more passive causes for stabilisation within the 

literature attributed to recursive exchanges associated with resource access, decision making 

and social contracts. 

Legitimacy has been described as a problematic issue for the network driving stabilisation, as 

according to Stoker (1998), networks and other informal governance types are very different 

from formal constitutional process, deriving legitimacy from bureaucratic mechanisms 

designed to resist unwanted outcomes such as clientelism, corruption and favouritism 

(Peters  and  Pierre  2007:  4-5).     In  addition,  confusion  and  uncertainty associated  with 

informal  network  decision  making  can  also  create  ambiguity. Organisational  ambiguity  

of  this  sort  is  thought  to  make  it  difficult  for  citizens  to understand and influence what 

goes on within networks, also diminishing network legitimacy (Stoker 1998: 18-20). 

For the fire abatement network, dependence upon organisations not entirely amendable with 

shared network values stimulates formalisation through the creation of accountability 

mechanisms, as network members attempt to establish autonomy from such dependencies. 

Intended accountability mechanisms are largely about managing risk the network has 

encountered while establishing the present arrangement. These include resource 

uncertainties and capacity reliance associated with dependency relationships. It is believed 

that a more regular institutional form incorporating such mechanisms will bring about 
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greater efficiency through predictable access pathways that do not rely upon the network 

facilitators to such an extent. Complicating this potential new state-society relationship is the 

network’s stated desire to gain greater autonomy from government.  The transformed role 

for  government,  from  a  key  contributor  in  the  multi-point  funding  structure  to 

regulator of fire abatement enterprise in northern Australia, is intended to facilitate greater 

network autonomy from dependency relationships. 

While the network exhibits legitimacy according to the value based framework outlined by 

Beetham (1991), formalisation is intended to engender the network with legitimacy to 

more completely achieve the various culture-conservation goals shared by network 

members. Network transforming towards stabilisation in order to stimulate network 

expansion is also described by Larson and Starr (1993). These authors locate the successful 

mobilisation of resources as the impetus for transformation, as relationships serve to 

mobilise new resources and establish new network ties. According to this assessment, the 

organisation becomes poised for growth as the stable relationships within the network and 

between contributing organisations evolve beyond the entrepreneur and a set of important 

individuals (Larson and Starr 1993: 11). Within the fire abatement network, the facilitators 

perform the entrepreneur role described by these authors. 

The model presented by Larson and Starr does in some ways explain the network’s evolution 

towards formalisation as it seeks greater access to more focused resource pathways. Yet as a 

conscious strategy intended to address changing demands and opportunities, facilitators are 

reflexive about their own role designing the formal organisation. As such, accountability 

mechanisms enabling interface with mainstream political process without compromising 
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internal values are invented by facilitators. It is this finding suggesting conscious action to 

create organisational legitimacy, in order that more stable exchanges can occur, which 

contrasts findings from Larson and Starr (1993), depicting a more passive transformation. 

The desire to formalise in order to engender greater legitimacy for enterprise expansion, 

rather than enterprise expansion stabilising relationships and extending enterprise 

functions, differentiates the circumstances driving network transformation in this instance. 

This outcome accords with Selznick (1957), describing ‘structural solidification’ occurring 

when an organisation becomes highly aware of its dependence on outside institutions. The 

main  argument  in  Selznick’s  theory  is  that  organisational  evolution  is  made  possible 

through conscious transformation of the managing role, from ‘executive’, towards the role 

of ‘statesman’ as the institutional leader (Selznick 1957: 4). The institutional leader, or 

facilitator in this instance, is considered to be an expert in the promotion and protection of 

values embodied by the organisation (Selznick 1957: 28). Yet the network’s transformation 

involves the network incorporating government expansion into the network’s space, in 

order to develop the desired accountability mechanisms. This may mean further 

encroachment upon network values by government. The network’s evolution to this point 

brings into focus whether or not there is sufficient governance space available within the 

remote context for informal groups like the network to formalise into distinct political 

entities.  That  is,  will  government  support  and  facilitate  formalisation  by  helping  to 

establish the desired accountability mechanisms and emissions trading policy, or will the 

network need to privatise and develop its own corporate structure in order to establish the 

accountability mechanisms felt required? The arising tension may mean that any formal 
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institutional arrangement created would coexist with existing network strategies, as the 

network seeks to retain flexibility and autonomy within a more regulated context. 

As such, the following chapter considers the Federal Government’s present role in fire 

abatement activity in the Northern Territory. The possibility for constructive partnership 

between government, the network and similar future arrangements is sought during this new 

state-society relationship analysis.
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Chapter Eight 

Network-Government Partnership: An 
Example of the New State-Society 
Relationship 

Because there is a great distrust for government programs and funding initiatives – there is an 
initial distrust about what do they want and how are we going to get done over now. (Because of 
this) There is certainly a lack of credibility when you go in with a new program. 

(interview 1T 2009) 

Introduction 

This final analytical chapter explores the engagement pattern between the network and the 

Federal Government. As such,   it   draws   upon   and   extends   concepts   concerning   the  

changing   state-society relationship outlined within the analytical framework, considering 

both decentralising and recentralising dynamics simultaneously at work. The analysis 

considers both existing engagement, which is primarily decentralising, and desired 

engagement towards recentralisation for greater support, between the network and the 

Federal Government.
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The categories which have so far been developed within this framework concerning resource 

exchange  as  network  structure,  internal  network  relationships,  and transformation for 

stabilisation and formalisation, are considered to be interdependent processes shaping and 

in turn being shaped by the new state-society relationship. Findings extend upon analysis 

within Chapter Seven, regarding the intention to integrate the Federal Government in a 

regulatory capacity into a new formal organisational arrangement. Established and intended 

network management mechanisms are assessed with respect to the emerging network-

government partnership in northern Australia. 

Analysis within this chapter is presented in four sections. The first section briefly reiterates 

factors associated with a new state-society relationship, as constructed through relevant 

literature within the analytical framework. The second section considers engagement 

between the network and the Federal Government through three different dialogue forms: 

funding and resources, communication and information exchange, as well as capacity 

development   and   training.   Desired   engagement   patterns   intended   to   help   foster 

community development and conservation outcomes in northern Australia are included 

within each dialogue area mentioned. 

The third section considers the network’s policy engagement regarding supportive emissions 

trading policy. Analysis develops further the argument in the first section, exploring the 

advocacy and activist strategies utilised by the network to influence policy process and 

federal engagement. Limited success indicates an impetus for regionalisation, to some 

extent in northern Australia, by culture-conservation economy proponents. Although 

findings  also  indicate  deeper  network-government  integration  is  desired  by
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network facilitators, by incorporating government into roles directly responsible for 

regulation outlined within the previous chapter. It is discovered that greater autonomy is 

also sought by some facilitators, as an alternative to unconstructive federal engagement. 

The  fourth  and  final  section,  in  recognition  of  tendencies  illustrated  through  analysis 

within previous sections, considers the emergent state-society relationship in northern 

Australia as a venue for supportive and constructive partnership. Despite the urge towards 

greater autonomy for the network through privatisation and regionalism, possibilities for 

such partnership are explored. The analysis finds the various informal institutional strengths 

expressed by the network, as well as through the formalised mechanisms requiring 

government support outlined within Chapter Seven, offer opportunities for more 

comprehensive federal engagement in remote Northern Australia and improved 

development outcomes. 

Describing the New State-Society Relationship 

The organisational changes described as network governance are considered to be highly 

significant by many governance scholars. This is because governance networks indicate a 

shift in power dynamics between the state and other institutions comprising society 

(Kooiman 1993; Pierre (ed) 2000; Lipschutz 2010). This transforming state-society 

relationship is not seen as temporary but a structural shift warranting theoretical 

explanation (Kooiman 2003). This is because within the new decentralised political space, 

governance  networks  are  felt  to  not  only  influence  government  policy,  but  in  some 

instances appropriating the business of government (Stoker 1998: 23). This is possible
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because boundaries and roles between and within public and private sector institutions 

occurring within governance networks are thought to conflate. Such interrelated processes 

are thought to create a new state-society relationship (Rhodes 2008). 

Rhodes (2000), also interprets the emergence of governance to indicate something about a 

changing state-society relationship, as governance study is concerned with the unintended 

consequences of corporate management and marketisation associated with decentralisation. 

Rhodes believes these processes draw in actors from the public, private and voluntary 

sectors, in the process pluralising policy making (Pierre (ed) 2000: 54). The emergent 

network society represents a political arena where engaging and interacting with diverse 

interests groups is integral to governance process (Schachhuber 2004). Furthermore, Klijn 

and Teisman (2000), identify contemporary society as being in a transitional phase, where 

real public-private interdependencies exist alongside reliance upon traditional formal 

coordinating mechanisms. 

Network-Government Engagement: The Relational Dialogue 

Networks are believed to assume greater responsibility for resource allocation within their 

sphere of influence through increasing input into associated policy processes. Within 

networks, boundaries between resourcing and policy activity are believed to merge, as 

interdependencies   between   state,   private   and   non-government   institutions   within 

networks strengthen and become more stable (Osborne et al. (Eds.) 2002:  84-89). Utilising 

this understanding regarding merging of responsibilities,  it is found that the relational 

dialogue pattern between the network and the Federal Government is layered. Network-

266



government engagement is found to occur through dialogue and exchanges regarding three 

platforms: funding, communication and information exchange, as well as capacity 

development and training. Discussed within the previous chapter, greater engagement is 

sought by the network with government. This finding is extended and substantiated further 

through analysis regarding the relational dialogue patterns explored below. 

E n g a g e m e n t t h r o u g h f u n d i n g 

Within this new socio-political relationship, the traditionally directed resource exchange 

from government to various public institutions within society has presumably changed to 

an exchange between the public, private and the various civil institutions now operating 

within the governance sphere. The existence of networks supported through such informal 

resource exchange structure implies a distinctly new governing system may have emerged, 

relocating the primary role of the state as other non-state institutions are assigned or assume 

parallel supportive organisational roles across society. Government as one of several state 

and non-state actors is thought to occupy a new role within network societies. The changing 

role for government within the new state-society relationship is reflected in the network’s 

resource exchange pattern described within Chapter Five (Jones et al. 1997). 

Within Chapter Five, the resource flow patterns supporting the network’s activities have 

been  plotted.    Although  analysis  within  previous  chapters  reveal  network  facilitators’ 

desire to eventually be far more financially self-sustaining, at the time data was collected 

fire   abatement   projects   relied   upon   significant   resources   derived   through   Federal
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Government   funding   to   implement   the   WALFA   and   sister   projects.   From   this 

understanding, the network’s layered economy is discussed as a site where government- 

network engagement through dialogue occurs. 

Federal Government engagement occurs around funding issues is described by a network 

facilitator  embedded  within  the  Northern  Territory  Government:  ‘There  is  constant 

dialogue with government people but it is an informal arrangement’ (interview 2B 2009). 

Supporting high frequency informal engagement between the network and the Federal 

Government regarding funding, a CFC unit officer confirms: ‘There are conversations 

between (the CFC unit within the NLC) and some people within the Commonwealth 

government almost every week around WoC (interview 1N 2009). 

High frequency dialogue associated with funding indicates this is a chief area of concern for 

both  the  network  and  the  Federal  Government.  At  the  time  data  was  being  collected, 

funding issues were most vocally expressed concerning ranger positions, as Federal 

Government support for the ranger groups was being renegotiated. Previously ranger 

positions were funded by the generic Community Development Employment Program 

(CDEP), a program which was being dissolved during the interview period. The upset such 

policy transition caused for Indigenous communities and ranger programs was considered 

by those interviewed to be very significant to the fire abatement projects. This was because 

transition jeopardised funding for the Indigenous ranger positions that the fire projects 

relied upon.   The transition away from CDEP as the central economic structure holding 

together Indigenous community income is recounted by a resource management trainer
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engaged with the network through developing and delivering Indigenous specific NRM 

training in the project region: 

In a place like Maningrida, there were about five-hundred CDEP places that covered almost 
every form of employment: Aged care, rubbish collection, running workshops, building 
houses, making bricks – everything. So when they took CDEP away, the whole economy 
collapsed. Then they said ‘here you can have your rangers back’. There would have been 
forty people on CDEP as rangers and they allowed eight places through the new 
programs…They are (one particular Aboriginal association) a well-resourced  organisation 
but you can imagine how difficult it would be for smaller organisations to pull themselves 
back together again. 

(interview 1V 2009) 

It was also described in interview with the NLC CEO the impact limiting funding for ranger 

positions has had on the culturally informed conservation pursued by the network through 

the Caring for Country unit: 

It does have a significant impact on those people on the ground. One of our senior people – a 
senior (Indigenous) cultural advisor, we have had to revise what was offered and we have 
done away with a few people because of funding short falls…the cultural advisor is even more 
important than the ranger  coordinator but that is  not recognised by (the federal 
environment department). 

    (interview 1I 2009) 

As a result of the policy transition away from CDEP: ‘Greater and more stable funding for 

ranger positions’ (interview 1A 2009) was being sought by network facilitators. Similarly, a 

CFC unit officer within the NLC identified the need for greater government appreciation 

about ranger positions’ importance for remote communities, stating more part-time and 

full time ranger positions are welcomed (interview 1I 2009). 
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Because individual and community benefits from ranger programs are understood to be wide 

reaching,  network  members  feel  Indigenous  ranger  groups  must  be  supported 

through funding in order to expand culture-conservation programs to their full potential. 

From a capacity and community development perspective, continued support for ranger 

programs may steer young adults towards employment. It has been described by an NLC 

representatives that people are aware of benefits gained through employment, rather than 

CDEP and unemployment benefits. One reason given is that people have freedom to decide 

how they spend their income gained through employment, rather than be restricted to 

items allowed with the prescribed ‘basics card’ associated with the intervention policy at that 

time. Also strengthening the community development potential ranger employment offers 

for communities, ranger roles are highly sought after within communities (interview 

1I 2009; interview 1N 2009). An Indigenous female ranger interviewed, not a member of 

the five ranger groups network members yet in the region, explains why she wanted to keep 

her seasonal ranger position:  ‘I like learning. A good job. Good money. Better than other 

things around here’ (interview 1S 2009). For such ranger related community development 

outcomes to not only continue, but also expand, network facilitators consider more 

supportive funding engagement from government justified. Facilitators request government 

involvement: 

Should continue so long as it is necessary to build demonstrably robust models that have 
the potential to be extended to new areas or new classes of enterprise that demand high levels 
of collaboration to overcome infrastructure or other defects. In many remote regions, these 
deficits are likely to present important barriers to enterprise, unless systematically addressed 
by sharing insight efforts and resources. 

(Russell-Smith et al. 2009: 310) 
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While the network identifies infrastructure and other deficits as warranting support from 

government, structurally problematic to increasing government funding for ranger programs 

is the issue of measurability. Community development outcomes are notoriously difficult to 

measure as they intersect a range of issues generally confined to separate government 

department jurisdictions.   This issue has been difficult for the network to navigate when 

attracting government funding. The dynamic is explained by a researcher focusing on 

Indigenous engagement in northern Australia. The respondent explains how criteria for 

measuring outcomes need to be incorporated into activity somehow in order to gain 

sufficient funding support from government: 

We get this set of outcomes, that both work for people who want jobs but also other things 
Indigenous people want that need to be defined and measured as well, then you will not get 
the investment. If you cannot see something then you can’t put a value on it. If you cannot 
put a value on it then you cannot invest in it… Measuring relationships and partnerships is the 
same – you need to be able to measure it. 

(interview 1U 2009) 

Measurement is an issue central to research and policy engagement, discussed further in 

the subsequent section concerning approaches taken to advocacy and policy input. This issue 

leads into discussion about communication between network members and Federal 

Government representatives. 

Engagement through communication and exchange in the policy process  

Another way interdependency can occur indicating the changing state-society relationship 

described within the literature is increased involvement with decision making and policy 

creation. Within the new political space opened through decentralisation, Rhodes (2008) 
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points out governments now face a ‘multitude of groups all keen to influence a piece of 

legislation or policy implementation’. Such interested groups establish various relational 

links with government – some close while others peripheral or even excluded (Rhodes 

2008: 427). Voluntary, non-government and other civil sector organisations such as the fire 

abatement network all have the ability to participate within this new, more horizontal 

decision making domain (Osborne 2008). 

Communication  between the network and the government  regarding supportive policy 

could be better according to almost all network members interviewed. The communication 

gap is found to result from both structural and cultural factors. Unpicking this dynamic is 

complex as it risks losing or misrepresenting the actual dialogue pattern encountered. 

However several key communication and information exchange influences are examined 

within this stage of the analysis. 

Firstly, the on-ground domain is limited by communication and information barriers with the 

Federal Government. A main structural issue hindering communication between the 

network, ranger groups and other Indigenous people interested in emissions trading exists as 

relationships are said to rely upon ‘go-betweens.’ Essentially ‘gatekeepers’ in the manner 

described by Kawulich (2011), such individuals work to support, obstruct or deny access to 

communities, as well as such obstructions as restricting conversation topics or selecting only 

specific individuals for engagement with outside individuals or groups.   Such influential 

individuals can also influence how a community views a particular group or organisation 

interested in engagement and for this reason are critical to effective development outcomes 

with Indigenous communities where external stakeholders are involved. 
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As a structural feature influencing communication and information exchange for the network, 

more direct communication between government and Indigenous communities involved with 

fire abatement work is interrupted through such intermediary influence.   In order to 

counteract this structural issue, a key network facilitator coordinating on-ground activity, 

previously a long-term employee with both the NLC and the Northern Territory Government, 

is someone who ‘is very strong about interacting directly with the Commonwealth 

Government, philanthropic organisations and organisations from overseas to get support, 

rather than having middlemen and go-betweens’ (interview 1B 2009). 

The ‘go between’ barrier is interpreted as being a characteristic within the Indigenous 

sphere, where capacity limitations concerning communication are believed to impact both 

Indigenous and non-Indigenous in their ability to effectively operate within cross-cultural 

situations. For this reason ‘go betweens’ such as service providers, brokers, various 

consultants, as well as land councils, are employed by Federal Government agencies to 

facilitate   negotiations   (cf.   Dillon   and   Westbury,   2007:   50-74).   From   the   rangers’ 

perspective, Sithole et al. (2008) also describes high administrative burdens caused by the 

dispersed funding web, discussed within Chapter Five, creating a demand for ‘go betweens’ 

(Sithole   et   al.   2008:   57).   These   authors   conclude   the   matrix   of   Indigenous   Land 

Management Facilitators and other facilitators involved with communicating and 

administering government programs are considered superfluous by the Indigenous 

respondents   informing   such   research   (Sithole   et   al.   2008:   66). Facilitators in this 

instance are distinct from the network facilitators described as being instrumental to the 
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management within the fire abatement network. This   barrier   to communication and 

information exchange is illustrated in a number of ways through data. 

Within chapters Six and Seven, land councils are described as being solely responsible for 

representing Indigenous interests on Indigenous land. This dependency, impacting 

communication between government representatives and network members, is considered a 

structural barrier to more direct communication as it effectively institutionalises the 

requirement for a ‘go between’ during communication with Indigenous groups. The case 

presented below illustrates how the barrier created by ‘go betweens’ occurs with virtually all 

Indigenous engagement in relationship with government, adversely impacts the network’s 

community development objectives. 

In August 2009 an observation took place as part of data collection. This was made possible 

through   the   federally   initiated   ‘Indigenous   Carbon   Market   Workshops’   consultancy 

program carried out in regional centres across northern Australia. Workshops were held in 

order to draw together ideas from participants concerning emissions trading and Traditional 

Owners with prospective emissions abatement potential. A workshop was held at Charles 

Darwin University over the course of one day, where it became clear consultants would not 

be speaking directly with NT Indigenous land owners about abatement opportunities, as 

none were present. Instead, the consultation focus in Darwin shifted to seeking input from 

various participants, many of whom were network members, about ways to engage 

Indigenous land owners and clan groups to eventually communicate opportunities for 

engagement with a future emissions trading scheme. For example: ‘What are your ideas 
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about what would work for engagement and approaching Indigenous communities?...What 

forum could the consultation take place in – on country?’ (observation 2A 2009). 

This occurrence indicated the workshop facilitator was either unaware that engaging 

Indigenous  land  owners  in  discussion  in  the  region  would  need  to  occur  through 

designated land councils, or simply that the consultancy wished to bypass this requirement 

(observation 2A 2009). Further limiting direct dialogue between the Federal Government 

and Indigenous land owners during this workshop, NAILSMA, although invited to attend, 

refrained from doing so as a: 

…political decision based on that Garrett (The Federal Environment Minister at that time) was
supposed to give us ten million (dollars), but he gave those guys (workshop facilitators) two 
million (dollars) to do the consultation. 

(interview 1 I 2009) 

As a result, Indigenous land owners were neither present nor represented during this 

federal consultation that was intended to directly engage them in emissions policy 

discussion. 

Barriers that land councils can create between Indigenous groups and the Federal 

Government are well recognised by network facilitators. During the same workshop, a 

network facilitator interfacing research and policy domains suggested more traditional 

owners be present and there be a stronger Indigenous context for the setting – which is 

different for each community. It was also explained that workshops need to be tailored to 

specific community needs for successful engagement (observation 2A 2009). However, for 
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reasons stated concerning land council barriers to direct dialogue and engagement, the same 

obstacles would foreseeably impinge such activity. 

For the abatement network, the Federal Government’s frustrations in communicating with 

traditional owners are appreciated by network members. It was explained by a network 

member engaged in policy formation with the Northern Territory Government that 

NAILSMA, the NLC and Bushfires NT, are the Northern Territory Government’s links to 

consultation  with  Indigenous  land  owners  and  ranger  groups  (interview  1E  2009). 

Network members recognise similar access for the Federal Government to consult 

Indigenous people about emissions trading would be difficult, resulting from the need to 

accommodate land councils in all exchanges. For instance, a network facilitator believed 

federal consultation with Indigenous people regarding involvement with emissions offset 

trading would be unsuccessful: ‘There is some concern that it’s going to be a bit hit and 

miss’ (interview 1E 2009). 

This outcome is confirmed by a CFC unit coordinator, who explains direct ranger group 

engagement with government is limited to the few independent Aboriginal organisations 

who have constructed a more autonomous organisational arrangement, mentioned within 

the previous chapter. There was felt to be only: ‘the odd occasion to speak directly with 

Federal Government representatives at meetings on country’ (interview 1N 2009). However, 

it is noted by Sithole et al. (2008), that the CFC unit, along with NAILSMA, are organisations 

facilitating Traditional Owners with communication mechanisms for promoting partnerships, 

advocacy, linkages between stakeholders, research facilitation and on-ground coordination 

for land management activities (Sithole et al. 2008: 81).  Because these statements confirm 
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Indigenous ranger groups and Traditional Owners are generally unable to communicate 

directly with Federal Government bodies, successful partnering activities   with   mainstream  

groups   and   government   remain   dependent   upon   the competence and willingness to 

engage offered by such ‘go betweens’. 

In turn, the tensions and difficulty with communication described may be impacting upon the 

government’s willingness to sustain support to the land councils, NAILSMA, and Indigenous 

ranger programs. As an unintended outcome this occurrence is described by a CFC unit 

coordinator: 

There has been a fair bit of discussion of late about the election commitments that were made 
during the  last  election  and  it  has  become  clear  through  ministerials  and  media releases 
that  those  goals  have  changed  a  fair  bit…from  what  was  proposed  twelve  or eighteen 
months ago. 

 (interview 1I 2009) 

While it is difficult to locate the decision to transfer funding administration dedicated to 

Indigenous engagement with emissions trading from NAILSMA to the federal environment 

department as outlined within Chapter Five, the inability for the Federal Government to 

directly communicate with Indigenous groups may have influenced the decision. 

The ‘go between’ characteristic influencing communication and information exchange for the 

on-ground jurisdiction is problematic for the network-government dialogue. Communication 

through ‘go betweens’ required to expand fire enterprise across the northern savanna will 

not adequately facilitate direct engagement with Indigenous people interested in 

determining their own development pathways. Dependence upon ‘go betweens’ for   
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communication   with   government   and   other   groups   means   direct consultation falls 

short, as information is lost and transformed through intermediaries. This intermediary 

‘go between’ mechanism working as an obstacle to effective communication and 

representation is layered. On one level, problematic cross-cultural communication is 

addressed by enlisting people with appropriate skills and jurisdiction to mediate negotiation. 

This requirement is discussed further in the section below concerning capacity development 

and training. 

However the ‘go between’ mechanism is also found to compound the communication 

dilemma. This is because outsourcing communication to subsidiaries takes pressure off 

government  process  to  adjust  and  become  more  inclusive  and  accountable  to  the 

Indigenous groups impacted by each consultation, policy or program. As outlined within 

the  analytical  framework,  this  governance  dilemma  is  identified  by  Stoker  (1998). 

Government’s  role  coordinating  service  delivery  is  found  to  create  boundary  blurring 

where responsibilities are not clearly identified and blame avoidance can occur within 

governance  networks.  Such  blurring  concerning  role  responsibility also  makes  it  more 

difficult for citizens to understand and influence the government processes affecting them 

(Stoker 1998: 18-20). 

Indirect information access and exchange with government described as impacting the on- 

ground  domain  above,  also  impacts  other  network  domains.  The  opaque  nature  of 

emerging emissions trading policy has frustrated network members within the 

policy/administration/funding domain.   Network actions are limited as members await 

confirmation about trading and accounting perimeters. Network members have stated clearly 
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that managing expectations about emissions trading potential with land owners requires 

access  to  up-to-date  information  regarding  policy  progress  (observation  2A 

2009). To this end, a network facilitator within the policy/administration/funding domain 

has expressed shock that: 

Given the importance for people within the Northern Territory Government to be abreast with 
how savanna burning will be included in a future emission scheme, it is startling the 
unequivocal support savanna representatives have received in the past in terms of inclusion in 
policy is not supported in official policy proposals yet. 

(observation 2A  2009) 

Uncertainty resulting from limited information exchange impacts the network’s ability to 

extend its fire abatement enterprise with any confidence investment and contributions made 

will  be  captured.  Recognising  this  barrier,  direct  network  communication  with Federal 

Government representatives is addressed within the more formal organisational model 

proposed by facilitators, introduced within  Chapter Seven. Formal channels for 

information exchange between the organisation and government are hoped for: 

If done well such arrangements will ensure that all participants have access to all relevant 
information and expertise, while retaining flexibility to explore diverse approaches matched to 
regional context. 

(Russell-Smith et al. 2009: 301) 

It  has  also  been  suggested  that  the  Federal Government  should create  communication 

pathways with landowners and other interested parties in the region, as well as provide 

timeframes for communicating to ensure respective organisations can be reliably informed 

(observation 2A 2009). In this instance, an organisation like NAILSMA is put forward by 
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facilitators, as an organisation capable of coordinating communication between stakeholders, 

in direct partnership with government (interview 1E 2009). The problem identified as 

intermediaries may in-part be overcome by implementing such a communication mechanism. 

Collaboration through the formal communication mechanism suggested by the network 

would allow government to participate in and benefit from the ‘shared vision and joint 

working capacity’ characterising networks (Stoker 1998: 22-23). In summary, network-

government partnership through a more explicit communication mechanism would support 

the mutually desired development outcomes in the region, by facilitating more direct input 

into federal policy process from local sources. 

E n g a g e m e n t t h r o u g h c a p a c i t y d e v e l o p m e n t a n d t r a i n i n g 

If indeed it is a capacity gap inhibiting more direct engagement between government and 

those people affected by the policies formulated for them, as outlined above, then 

involvement through training offers a fertile pathway to expand effective government 

engagement. A ‘cultural gap’ is identified as having enormous ramifications for community 

development at all engagement levels. The relationship between cultural knowledge gap 

and development outcomes is explained by a long term cross-cultural consultant resident 

in remote Arnhem Land: 

If you don’t know it’s there, you don’t believe it’s there, you can’t even ask the sensible 
questions around it…this is the knowledge gap... Even when people say ‘we want our own 
interpreters and our own lawyers, so we can have days of conversation to find out what it 
all means while the NLC have gone. They say ‘no you can’t have any other lawyers. We 
represent you.’ There are no resources available for interpreting…A total lack of 
understanding and communication. 

(interview 1M 2009) 
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In this participant’s view, incorporating more genuine representation into all engagement 

involving Indigenous land, through better language and cultural understanding, is the 

greatest issue facing Indigenous development in the region (interview 1M 2009). Fortunately 

this cultural capacity gap can be bridged through training. Capacity development  training 

presents  several  interstices  where  dialogue  can  and  engagement between government 

and the network occur. 

While the network is involved with capacity development through the day-to-day activities 

coordinated within nodes and clusters, described within Chapter Six, facilitators hoped 

support for training and capacity development would eventually come to be maintained by 

government. For instance: ‘Direct support under grants or similar programs for a specified 

period…part of a longer term strategy to build capacity in Indigenous corporations’, is felt 

required in order to increase access to emissions markets and other environmental service 

delivery initiatives (Russell-Smith et al. 2009: 306). It has also been suggested training and 

support   could   be   incorporated   into   the   Indigenous-government   policy   engagement 

process, alongside landholder incorporation into emissions trading opportunities 

(observation 2A 2009). Such formal cross-cultural capacity development and training 

mechanisms are believed by participants interviewed to require the following characteristics. 

The first is government support with access to high quality financial training through 

consultancy, as well as directly facilitating ways to utilise accumulated business experience 

embedded within Indigenous commercial organisations (Russell-Smith et al. 2009: 300). The 

identified need for financial training is expressed generally across Arnhem Land. A cross-

cultural  consultant  delivering  training  to  both  Indigenous  and  non-Indigenous groups 
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explains: ‘We have been saying to the government for 15 years ‘you have to do economic  

literacy   first’’   (interview   1M   2009).   Addressing   the   regional   capacity development  

needs.   associated   with   economic   literacy   offers   an   opportunity   for government 

support and engagement with regional communities. 

The economic and financial capacity gap identified is thought to reflect a larger knowledge 

gulf required to interface effectively within mainstream political contexts. Adverse impact 

the cultural knowledge gap exerts upon land management programs in northern Australia 

is expressed by an NRMB officer engaged with the on-ground domain: 

When you come to a task like (writing contracts with community members for the Working on 
Country program) you realise the huge difference: a massive gap where knowledge, 
information and communication is concerned. Talk about closing the gap! If we could lessen 
that gap we might design our programs to be more effective. 

 (interview 1T 2009) 

The language limitations impacting development outcomes are part of, and contribute to, a 

gap in cultural understanding. For instance it is stated by a cross-cultural consultant 

employed long-term in Arnhem Land where the Yolgnu people are Traditional Owners 

that: ‘There is not a Yolgnu person in Arnhem Land today who I can take a news item…and 

they can translate those items’ (interview 1M 2009). In addition, it is also found that very few 

individuals operating within the fire abatement network possess language skills essential  to 

effectively  communicate  within  the  on-ground  cross-cultural  context.  This limits both 

community development outcomes as well as fire abatement enterprise expansion 

(interviews 1M; 1T and 1U 2009). 
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Language limitations and the need for some form of supportive training are described by a 

land council project officer who has conducted significant research on Indigenous 

engagement strategies. The following narrative captures the requirement for formal cross- 

cultural and language training, which could be supported through a Federal Government 

language program structure: 

The language and world view gap is extensive even though you can talk to each other most of 
the time. That implies a whole lot of things about how you are going to do the job effectively. 
We don’t have really any assistance for people to work through those experiences. Everybody 
goes out and does their thing. They come back really confused and think ‘I am the only one 
who is having a hard time doing it.’ So they don’t come back and talk about it.  Particularly 
new people don’t want to look like they don’t know what they are doing. If it is not structured 
into things it is not going to happen…This can be done structurally. But the problem is that 
there is no structural support, so that it happens only because people think it’s important 
themselves. We don’t have the institutional support to learn things  like language. We could 
be paid to do courses  and be recognised through internal reward mechanism… but there 
aren’t mechanisms of support. 

       (interview 1U 2009) 

Assistance with cross-cultural and language training is hoped to provide a platform for 

federal engagement in a way enhancing the community development achievements 

instigated by the abatement network and other Indigenous ranger programs. Regionally 

appropriate training to bridge the knowledge gulf is considered an important requirement by 

the network, which was considered however to be ‘a complicated process’ (interview 1V 

2009). Training must necessarily be tailored to the requirements of the Indigenous groups 

and non-Indigenous people involved. For example, with one of the Aboriginal associations 

involved  with  the  WALFA  project,  it  is  explained  how  certification  was  designed  and 
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evolved into a series of courses in resource management ‘based on what rangers were doing’ 

and what rangers wanted to know in addition to their current skills (interview 1V 2009). 

Yet greater government engagement in training would necessarily be based upon such locally 

specific training, valuable because it is directly applicable to the remote northern context. 

Unfortunately the training course stated above was no longer running at the time data were 

being collected, a result of policy to reinvent the national training package (interview 1V 

2009). This policy change impacted programs that only operated in the NT, as the federally 

funded programs would need to match nation-wide training requirements. This  meant  the 

regionally  tailored  courses  would  not  meet  national  requirements (interview 1V 2009). 

The outcome for Indigenous specific training associated with that federal policy change 

reflects a regionalising dynamic steering discussion within the subsequent analysis. 

Reflecting  upon   the  gulf  between  mainstream  Australian  training  process  and  the 

regionally specific training requirements for capacity development and empowerment in 

northern Australia, a network facilitator coordinating on-ground activity within Bushfires NT 

summarises the training gap. The opportunity to ‘step up’ mentioned within the appraisal 

could form the basis for more effective training supported by government within future 

partnership arrangements: 

Australian society as a whole has been very poor at teaching or giving Aboriginal people an 
opportunity to learn about governance and management, propriety and ethics – all of those 
things in a way that makes them able to function in a sustainable and ongoing way in business. 
At the moment a lot of the focus with the projects is on training the rangers. The target seems 
to be that you will be a ranger for ever. That is fine – that deals with the operational side of 
things. But how we do it – you learn, do a training course etc. and then perhaps become the 
head ranger. The next thing you are off with the public service doing policy making or some 
other thing related to your skills. We don’t see a lot of this next step happening with 
Aboriginal groups particularly in the top end. I don’t think we provide the context and I don’t 
think we sell the opportunity to step up. 
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  (interview 1J 2009) 

To summarise the network-government dialogue, the communication and cultural 

knowledge gap between the ranger groups and the Federal Government, through reliance on 

‘go-betweens’, reinforces dependency relationships outlined within previous chapters as a 

development issues. The barriers to effective engagement outlined suggest regional and 

remote interests in the NT are vulnerable to mainstream political assumptions concerning 

representation. 

The perception exists that the Federal Government has been neither sufficiently engaged, nor 

supportive enough, to realise the network’s desired development outcomes in northern 

Australia. This perspective, mentioned within Chapter Four, is that the Federal Government 

is not responsive enough to the particular development challenges facing northern Australia. 

There is evidence both for and against this perception. For instance, there had been under the 

previous Federal Government increased investment in Aboriginal land and sea management 

with formal recognition for Aboriginal customary authority and knowledge, land ownership, 

and recognised NRM systems using both traditional and western knowledge (Sithole et al. 

2008: 71, 81). In particular, government engagement with Indigenous NRM is recognised 

within the region: ‘There is growing recognition by government of the need to develop 

collaborative arrangements to effectively manage these lands’ (Sithole et al. 2008: 66). 

Regionally, the Northern Territory Government’s Northern Territory  Indigenous  Economic 

Development  Strategy  (2005),  listed  both  cultural  and natural resource management as a 

focus sector for development. 
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Yet the pervasive perception by network members that the Federal Government does not 

sufficiently incorporate local views while implementing development policy has real 

outcomes for the network’s relationship with government. This relationship is further 

explored with specific focus upon the network’s input into policy process. 

Limited Policy Influence: An Incentive to Regionalise and Privatise 

There  is  the  pervasive  belief  within  the  network  that  ‘what  southern  politicians  don’t 

understand is the importance of these issues in a more global context’ (interview 1A 2009). 

This third section explores implications for this perception that Federal Government 

programs and policies are unlikely to be able to fulfil the specific local and regional 

development requirements advocated by the network. 

Discussed within Chapter Four, the network’s context, the Northern Territory is in a special 

relationship with the Federal Government due to the area’s status as a territory rather than a 

state. This creates frustration for the network’s aim to expand the abatement enterprise, as 

well as stimulate formal mechanisms in partnership with the Federal Government as 

discussed   within   Chapter   Seven.   The   situation   for   the   network   as   a   governance 

arrangement located within the NT and bound by related restraints is outlined by a 

facilitator in this way: 

There is an identified need to have some sort of intermediary organisation. The 
Commonwealth government should have done this. A department or official body to 
coordinate funding for the smaller groups collectively (rather than the NLC currently 
responsible for this role). The Northern Territory Government is useless in this respect. In the 
NT it would be better to be either governed by the Federal Government or a state government 
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that is well resourced rather than having the ad hoc approach we see with new councils etc. 
that are not adequately resourced. 

(interview 1R 2009) 

Grappling with this contextual situation, the network seeks supportive federal policy to 

help bridge present resourcing and representation deficits described above. While the 

perception  exists  that  the  Federal  Government  is  reluctant  and  unlikely  to  be  able  to 

deliver required support, facilitators nevertheless formulate mechanisms and policies to 

assist government with requested support. The network has approached the Federal 

Government  in  various  ways  requesting  support,  illustrated  in  the  examples  below 

assessing policy engagement. 

E n g a g e m e n t w i t h p o l i c y p r o c e s s 

As a more formally structured organisation, facilitators hope access to policy making 

agencies and influence over the policy process will become direct and regular. Through 

such accountability mechanism, network facilitators are seeking to influence a more 

supportive  enabling  policy  environment  for  fire  abatement  projects.  By  influencing 

federally planned emissions trading frameworks and associated legislative underpinning, 

support is requested by facilitators to formally embed fire abatement into national and 

international trading schemes. This policy focus for the network is confirmed by a facilitator: 

‘The thing we have also been pushing for with the Australian government has been 

developing a national voluntary carbon offsets standard’ (interview 1E 2009). 
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Regarding interaction frequency between the network and the Federal Government around 

policy issues, a facilitator chiefly involved with policy issues describes consistent engagement 

with federal bureaucrats: ‘I speak with them about once a month or so’ (interview 1D 2009). 

However, an emissions researcher describing engagement frequency believes the same 

facilitator to be: ‘…on the phone daily to Canberra about inclusion in the emissions trading 

scheme’ (interview 1F 2009). Engagement is characterised as: ‘…a constant dialogue with 

government people but it is an informal interaction and arrangement’ (interview 1F 2009). 

Generally, interaction with federal agencies is believed to be frequent regarding policy 

inclusion. 

Numerous network members act in concerted dialogue with the Federal Government 

representatives regarding favourable consideration in emissions trading policy. A ‘joined 

up’ approach to dialogue regarding supportive policy with the Federal Government has come 

about because: 

…it was just discussions and consultations on the NT climate change policy that led to the
realisation that we were on the same page and that we should be trying to join up in terms of 
how we approach the commonwealth government. 

     (interview 1E 2009) 

Using this concerted approach to partnership, facilitators have: ‘…tried to influence the 

Australian government through a collaborative group of like-minded public servants’ 

(interview 1J 2009). A network member embedded within the Northern Territory 

Government climate change unit explains this joint lobbying approach: 
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We are making sure that we are aligning our lobbying to Canberra. We were successful in 
doing that in terms of our submission on the voluntary carbon standard as well….we have 
tried to coordinate that to have a greater impact in the lobbying. 

(interview 1E 2009) 

Network members embedded within Northern Territory Government departments are also 

found to be well placed to contribute to policy input requested by Federal Government: 

There is strong sympathy from within the Northern Territory Government from the political 
down to the bureaucratic to try and facilitate this, and see it as an important industry, not just 
on its own because there are limits to it. 

(interview 1B 2009) 

However, network members not embedded within the Northern Territory Government 

may possess more liberty to lobby according to the abatement enterprise’s most direct 

interests. This statement suggests relative effectiveness for non-public service members 

influencing the federal policy process: 

(Facilitators) have been able to lobby directly to Canberra and I think they have been more 
effective than the Northern Territory Government in terms of really getting in the ears of 
ministers. Because it is hard for officials in the NTG to get to that high level unless we have our 
Chief Minister or someone taking that role…actually having that discussion with Australian 
government ministers. 

(interview 1E 2009) 

Network members generating research engage with the policy process through the work 

they create: ‘We have been pushing by providing submissions to discussion papers’ 
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(interview 1 E 2009). Primarily, research is believed critical as it ‘provides credibility 

through sound data to inform policy decisions. This will be particularly important for 

developing accounting of projects’ (interview 1F 2009). Such research is considered critical 

to the enterprise as: 

To make credible claims for those reductions, it will need at the very least to demonstrate 
the technical and administrative capacity to measure and report emissions accurately and 
comprehensively. 

(interview 1A 2009) 

Utilising credibility generated through research in the policy process, an emissions 

researcher describes the policy input process as a structural mechanism incorporated into 

the  network:  ‘Some  of the research started with the Tropical Savannas CRC,  which by 

definition brings in the government people’ (interview 1F 2009). Described within Chapter 

Six,  the  TSCRC  is  a  key  coordinating  institution  within  the  network.  This  statement 

indicates its ability to link diverse partners with government and policy through research, 

accounting for its central positioning within the network. 

In  addition  to  scientific research, the social  dimensions  concerning remote community 

development are advanced through research conducted through the ANU CAEPR program. A  

five  year  study,  culminating  in  the  publication  People on Country, Vital Landscapes, 

Indigenous Futures  (2012),  was  conducted  in  partnership  with  several  fire  abatement 

network members. The explicit policy input focus is stated by the research team: ‘to inform 

the Australian public about the Caring for Country movement and to empower our 
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community-based  partners  to  carry  their  message  to  government  and  wider  public’ 

(Altman  and  Kerrins  (Eds.)  2012:  1).     Clearly, significant  joint  and  interdisciplinary 

research is directed towards policy input in order to influence a supportive policy framework 

regarding emissions offsets through land management change in the Northern Territory. 

The network actively seeks policy input into emissions trading by using the WALFA example, 

understood to be an experiment drawing together and developing essential knowledges 

required to establish an emissions trading economy in the savanna region. It is this 

experience that network members endeavour to share with the Federal Government through  

such  policy input activity. Examples illustrate such  contribution to the flux in emissions 

trading policy. ‘Five classes of arrangements’ have been designed by network facilitators and 

members, proposing ways to connect Indigenous environmental management  with  a 

national  emissions  trading  scheme.    The  trading  scheme  may  be ‘designed to facilitate 

Indigenous peoples’ contributions to targets in emission reductions through commercially 

rewarding management’ (Russell-Smith et al. 2009: 302). Further, ‘a potential path through 

that developing policy terrain’ by ‘drawing on experience from the WEST Arnhem Land Fire 

Abatement Project and in turn suggesting how that experience can be used to achieve 

multiple benefits for the savanna region’ is also offered (Russell- Smith et al. 2009: 288). 

In addition, the network attempted to address the following policy questions through this 

dialogue with government: 

1. What positions should Australia take to international negotiations in regard to treatment of

savanna fire under the successor agreement to the Kyoto Protocol? 
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2. How should Australia treat savanna fire under its own emissions trading scheme?

3. What actions should State and Territory governments take to complement international and

national settings and extract optimal regional benefit from management of fire-related 

emissions? 

4. How might the region’s Indigenous people organise to optimise socio-economic benefits from

engagement in improved regional fire management? 

(Russell-Smith et al. 2009: 288) 

Strategies were continually being invented by network members in order to keep abatement 

as a political issue not only related to climate change, but also to Indigenous development. 

For example the media has been utilised to keep supportive policy development at the 

forefront of such federal policy processes: 

The major thing will be the threat of adverse publicity – if the Ministers don’t do anything 
then a few articles in the Australian (newspaper) drawing attention to the incredible injustice 
this represents…I get the impression this is a political thing rather than a policy thing. 

(interview 1D 2009) 

T h e i n c e n t i v e t o r e g i o n a l i s e 

Although it has been shown there was a high level of engagement with Federal Government 

through  the  sorts  of  policy  proposals  and  input  described,  network  members  were 

modestly  pessimistic  about  the  likelihood  to  successfully  influence  a  more  supportive 

policy environment  for fire abatement. In particular,  facilitators recognised the limited 

options lobbying offers for the northern region: 

292



The  approach  is  to  influence  the  policy  makers  themselves  but  really  that  is  probably 
unlikely to work. It seems to have arisen out of the north being off the radar… because the 
policy has been driven by the need to get the scheme into legislation quickly and the need to 
have a simple scheme. 

       (interview 1D 2009) 

Despite  strong  efforts  to  engage  with  federal  policy  process  around  related  issues, 

outcomes have been limited. A network facilitator summarises the situation for the fire 

abatement enterprise: ‘It is a bit uncertain whether there will be strong supportive policy 

and the legal framework set up to make this work’ (interview 1B 2009). 

Also illustrating limited successful engagement in the policy process, an organisation 

involved with lobbying on the network’s behalf, the United Nations University (UNU), 

supported the network by: ‘…keeping the federal climate change department informed and 

giving them the opportunity to participate in our meetings and comment on our draft 

document’  (interview  1O  2009).  Perhaps  symptomatic  of  the  structural  disconnect 

between the Federal Government and institutions in northern Australia described by Dylan 

and Westbury (2007), engagement between this part of the network and the Federal 

Government has not materialised as desired: ‘there has not been very strong engagement 

from their behalf’ (interview 1O 2009).    Such limited policy input from similar organisations 

in the Northern Territory may result from representational issues associated with federated 

national governing structure. 

Informing this interpretation, the Council of Australian Governments (COAG) is a cooperative 

approach to intergovernmental relations, intended to enable greater funding certainty and 
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flexibility for the states and territories (Woodward et al. 2010: 148).The nature of federal–

state/territory financing means states often lack the funds to finance the functions they are 

responsible for providing (Singleton et al. 2012: 96).   Under this arrangement, funding from 

the Federal Government is dependent upon each state or territory making satisfactory 

progress implementing reforms. Through the COAG funding model, the Federal Government 

is thought to be increasingly able to influence state and territory level policy through such 

tied funding arrangements (Singleton et al. 2012: 106). Power exerted on states and 

territories in this way allows the Federal Government to actively shape policy (Singleton et al. 

2012: 97,124; Woodward et al. 2009: 148). This federated structural relationship, which the 

network operates within, may contribute to a regionalising  trend  across  northern 

Australia,  as  governments  across  the  region  seek greater control over how to allocate 

funding. 

Several examples within the data illustrate how the present federated structure impacts 

the network, as it seeks to coordinate culture-conservation driven development pathways 

across the region. For instance, a senior Indigenous cultural advisor working with Indigenous 

ranger groups involved with fire abatement projects in northern Australia describes  the 

difficulty  for  Traditional  Owners  embarking  upon  land  management  on country 

spanning state and territory boarders, as well as local shire and council arrangements. It is 

described that in the southern Gulf of Carpentaria region, land owners must deal with three 

levels of government, two land councils and two shires. This has resulted in unclear role 

responsibilities impacting development outcomes: 
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There is blame shifting about where fire starts…Queensland and the Northern Territory 
Governments were trying to get together a broad action body to deal with the spread of fire. 
No Indigenous people were invited to attend. 

(observation 2E 2009) 

It  is  important  to  state  at  this  point  that  suspicion  has  come  to  characterises  the 

relationship between the network and the Federal Government. Contributing to the 

distrustful relationship, emissions offsets generated in the NT during the data collection 

period   were   being   undermined   by   cheaper   offset   purchases   through   the   Clean 

Development Mechanism (CDM) in neighbouring Indonesia (observation 2A 2009). Such 

confusing communication regarding motives is also detected within this network facilitator’s 

appraisal. The network is said to be: ‘…trying to point out the mixed signals they (the 

Commonwealth Government) are giving – on the one hand they are giving ten million AUD to 

try and do this work, on the other hand they are doing things that would seem to close off the 

option’ (interview 1B 2009). This network facilitator suggests an undisclosed motive may 

have been causing the evasive communication pattern described. It was believed the Federal 

Government: 

…may want to keep a window of opportunity to get more offsets from things like bio- 
sequestration which could be quantitatively much larger than fire and use that to keep the 
price of permits down to benefit business…That seems to me the only reason why they are not 
making a strong commitment to that now. 

(interview 1B 2009)

Interests not related to the culture-conservation development pathway pursued by the 

network were also considered by some other network members to have influenced the 
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limited policy uptake by the Federal Government, despite the significant input network 

members had contributed. For instance this network facilitator had located federal policy 

interests with business rather than the remote development goals being pursued by the 

network: 

You can make a very strong economic case for this and a strong conservation case, but it’s 
up against a very large argument amongst big polluters, emissions  intensive trade and 
exposed industries – all of those pressures. 

(interview 1B 2009) 

Confusion about government motives for engagement with the network in policy process is 

also   expressed   by   another   facilitator,   similarly   attributing   policy   developments   to 

influences outside the region: 

Certainly in the case of savanna burning we have no sensible conversation with the 
Commonwealth, despite their platitudes to the contrary, that they would engage and discuss 
these sorts of issues. They have not done that and they are not in the position to. They are 
running around trying to appease (the coal and energy industry). 

     (interview 1A 2009) 

A facilitator interfacing research with policy engagement summarises the relatively little 

input the network has been able to insert into the national emissions trading policy debate, 

as a result of the NT region being subjugated to commercial and other political interests: 

A lot of that policy is driven by broader considerations than northern local players. Local 
players have had relatively limited input into that policy setting- because the policy has 
been driven by the need to get the scheme into legislation quickly and the need to have a 
simple  scheme…  So  that  is  one  example  of  national  policy  that  probably  is  a  problem 
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because  the  north  is  off  the  radar.  When  you  are  trying  to  fit  into  an  idiosyncratic 
application for abatement policy, you don’t always figure on the radar. 

      (interview 1D 2009) 

Above examples illustrating the network’s frustrations concerning direct communication and 

information exchange, as well as policy engagement and uptake with the Federal 

Government, support the notion that a structural disconnect has occurred in Indigenous 

Australia, as proposed by Dillon and Westbury (2007). Dillon and Westbury find 

development bottlenecks result from structural disengagement from the social, cultural, 

historic and economic factors present in remote Australia. Such structural disengagement 

locates the Federal Government’s historical role in remote Aboriginal Australia as being 

one step removed from the institutions actually administering authority (Dillon and 

Westbury 2007: 175-217). Formal inflexible political institutions within the governance 

matrix at work in northern Australia are believed to contribute to ‘problems of Indigenous 

disadvantage around these types of command and control processes’ (interview 1L 2009). 

Also  supporting  the  view  that  government  is  not  effectively  engaged  in  Indigenous 

Australia, Ross (2003), points out a problem with government functions continuously being 

reinvented, regrouped and renamed within the Indigenous sphere, in a way that decreases 

both legitimacy and effectiveness. The constant interface -transformation this represents 

for communities attempting development is considered within this analysis to be an 

additional   barrier   to   predictable   and   effective   program   rollout,   where   community 

members feel confident their contributions will not be wasted. 
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The perception exists that the Federal Government is not adequately engaged with 

resourcing development in the NT, nor sufficiently communicative concerning policy input, 

and may in fact even compromise culture-conservation goals in favour of national 

development priorities. Supporting this appraisal, Dale (2013) summarises the 

representational situation for northern Australia: 

…society’s big corporate institutions are often best placed to raise the finance required to
successfully develop these resources, be they mining, tourism and in many cases, even the 
pastoral industry. This means that most of the biggest decisions about development in the 
north are made in corporate boardrooms beyond the region. The scale of many projects being 
developed also tends to mean they are of state or even national significance, requiring 
centralised decision making. This means corporate and government decisions about such 
projects, no matter how significant to regional communities, largely happen outside the 
northern Australian region. 

  (Dale 2013: 12) 

Network members  interviewed did not describe the desire for greater autonomy from 

Federal   Government   decision-making   process,   influence   and   control   in   terms   of 

regionalism. However, the institutional pull away from federal power was described quite 

routinely by a majority of network members interviewed. The following quotes capture 

frustrations about network-government engagement and resulting development shortfalls, 

illustrating incentives for greater autonomy: 

1. There was a small group of people developing the Caring for Country program, a lot of work involved
where people tagged teamed to push the agenda forward. It was done in spite of government rather
than with it or for it. There is a lack of governing up here and that is why these groups have taken that
approach. To provide the initiative and the resources that are not being provided by government.
(interview 1R 2009)
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2. There is sometimes difficulty getting governments to even consider what happens in fire  research
in  northern  Australia.  Overcoming government  ignorance  and  the  ‘we don’t care’ attitude’ to what
happens in northern Australia…there were funding applications that didn’t get anywhere partly
because governments just weren’t engaged enough with northern issues. (interview 1D 2009)

3. One of the things about knowledge transfer – there are three stages and one of them is that it has to be
received. They are not interested in receiving this sort of information in the south. (interview 1J 2009)

4. We think that there is fundamentally a lot to learn from traditional fire management practices across
Australia but this paradigm does not exist down south. If you look at much of the policy advice from
down south it is about managing a structure so that it will be fire proof. This is unrelated to
managing regional areas. (interview 1J 2009)

5. It is interesting within the NT context that we are forced to make things up as we go along when
we are out there. It is a difficult cultural environment. (interview 1U 2009)

6. We are looking at self-learning (radio) platforms driven from private enterprise/ mainstream business
models. This will be funded by philanthropy. This approach recognises the viability of difference 
rather than domestication into mainstream conformity. (interview 1M 2009) 

7. (An Indigenous organisation) is an incorporated, not for profit organisation. We decided to  take  this
route instead  of  the usual  Aboriginal  association model  because in  the political climate under the
Howard government, a white-flow incorporated body would stand out less than an Aboriginal
association. We did not want to be still targets in that respect and attract government attention.
(interview 1H 2009)

8. The fire projects are valued within communities because they ‘help attract revenue for funding needs.
of  other activities associated with land management, as  government revenue has been declining in
recent years’ (interview 1N 2009).

These eight statements clearly demonstrate the belief that the network is consciously filling a 

development space where the state either cannot or will not assume the jurisdictional role 

traditionally ascribed to it. Indeed,  as stated within the previous chapter,  the network 

facilitators have actually designed mechanisms for a formal regional institution to regulate 

emissions trading precisely because ‘it makes you less dependent on the whims of 

government. I think that attitude will probably persist’ (interview 1B 2009). 
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T h e i n c e n t i v e t o p r i v a t i s e 

Insufficient supportive government partnership in the policies, resourcing and activities 

described may indicate the network will evolve into a private governance formation, as 

outlined by Pattberg (2004). It is understandable that the network has been found to seek 

greater autonomy from federal control through what is effectively a regional privatisation 

strategy.   To be sure, intended fire abatement expansion across the northern region is 

planned through wide scale regional cooperation, rather than through government direction. 

This key facilitator links the region’s common development agenda into a requirement   for   

a   shared   regional   institution   capable   of   regulating   expanded   fire abatement 

enterprise: 

We have been trying to put it (fire abatement regulation) on the radar through an Office of 
Northern Australia - bringing together Queensland, Western Australia, and the Northern 
Territory to look at these sorts of things in some sort of multi-layered way – setting up an 
independent office is required. 

 (interview 1A 2009) 

Private  governance  may  occur  if  the  network  successfully  creates  an  independent 

institution capable of regulating private resources generation from an emission trading 

schemes. Strengthening this tendency towards great integration with the private sector, a 

network facilitator claims the possibility for complementary resource management derived 

income within project areas and beyond, as there will be an ongoing need for energy and 

mining companies operating in northern Australia to access Indigenous land. Companies may 

engage in environmental service trade such as mine rehabilitation, reforesting and feral 

animal  control  (interview  1A  2009).  Indeed,  the  ConocoPhillips  example demonstrates: 

300



‘…there may be corporate social responsibility reasons why firms want to invest in certain 

projects in certain regions’ (interview 1E  2009). 

The structural analyses support understanding a tendency towards economic autonomy, 

reducing or eliminating reliance upon multiple federal funding programs.  A preference for 

non-government support with strong contractual underpinning, rather than ‘over-defined 

and too-often redefined government programs that wax and wane in response to political 

or competing budgetary pressures’ is expressed by network members (Altman and 

Whitehead 2003; Russel-Smith et al. 2009: 302). 

Indeed, the transition to a more autonomous culture-conservation based economy is 

attractive  to  many  remote  communities  facing  the  present  development  dilemma.  The 

belief that greater economic autonomy from federal control could lead to better and 

sustainable community development pathways, is outlined within the following quote from 

an individual who has lived in East Arnhem Land communities for more around three 

decades: 

For Yolgnu people to become truly independent, they also have to become economically 
independent. They have many resources, feral and native. There are whole industries there, 
yet government is required to pump in funds. Sooner or later you are dependent on that. 
You can look at your resources and do it yourself. You don’t need the government. Welfare is 
a poison…We are saying that some of the stuff in ‘Working Futures’ is quite good. At last the 
government is saying ‘sorry that is private property’. Isn’t that wonderful to hear the 
government finally say that Aboriginal land is private property.  

      (interview 1M 2009) 
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Such privatisation tendencies are also found to support regionalism across northern 

Australia. For instance, it is believed shared emissions trading benefits could  be better 

realised through: ‘close collaboration to ensure that all participants maintain very high 

standards and so boost the reputation of their similar products’ (Russell-Smith et al. 2009: 

309). To some extent, such regional collaboration is already occurring. Partnership and 

collaboration with the EcoFire project is occurring in the savanna across northern Western 

Australia. EcoFire is a network comprising over a dozen different organisations. In 2008 

the  partnership  covered  five  million  hectares  across  the  central  and  north-western 

savanna. Partnership arose through realisation the main impediment to improved fire 

management in the region was insufficient coordination across multiple tenures (Legge et 

al. 2009). 

A similar regional partnership has also emerged in northern Queensland, called EcoTrust 

Australia,   which   supports   financially   the   northern   culture-conservation   economy 

movement through a community development approach. The culture -conservation economy 

framework supported by Ecotrust is explicitly stated as being an Indigenous-led vision for 

cultural and environmental conservation and development in Australia’s north, in order to 

build ‘reliable prosperity’ in the northern bioregion (Ecotrust 2011). The organisation offers: 

…tools and resources to Indigenous and other community-based organisations to facilitate
positive change at the intersection of cultural resilience, ecosystem conservation, economic 
opportunity and community vitality. 

 (Ecotrust Australia 2011) 

302



EcoTrust is an organisation compatible with private sector partnership, described by a 

member as: 

A hybrid  ‘fourth  sector’  institution  for  benefits  made  between  profit  and  not-for-profit 
organisations. EcoTrust is working in the space of entrepreneurship and innovation, looking at 
what sorts of processes will allow that innovation to succeed: linkages and networks between 
global  and  the  local;  how  can  those  be  facilitated,  how  can  peoples’  ideas  be brought 
forward instead of blocked. It talks to community empowerment as well as the whole network 
and linkages approach to institutional arrangements…assistance as encouragement at the 
local level. 

 (interview 1L 2009) 

Both the EcoFire and EcoTrust examples offer a similar organisational model and dynamic to 

the fire abatement network. All share a similar recognition concerning structural 

disengagement from government in northern Australia, and the many economic and social 

benefits possible through regional cooperation with private interests. Dale (2013), 

considering such regionalising issues associated with greater autonomy for northern 

Australia also notes stronger cross-northern governance related alliances are beginning to 

emerge, with ‘points of integration emerging between WA, Queensland, the NT and the 

Australian Government’ leading to the formation of the Northern Australian Ministerial 

Forum (NAMF) ( Dale 2013: 10-11). Dale sets out a new governance approach to northern 

Australia, based upon the specific natural, geographical and cultural characteristics within 

the region, stating the need for a new governance approach which: 

…must be powerfully engaged with a cohesive and strong pan-tropical alliance of northern
Australia’s sectoral interests, inclusive of traditional owners, local government, industry, 
human services, conservation and other services…we have an opportunity to create the 
basis for an eco-services economy specifically designed for, and focused on, northern 
Australia; one that delivers land owners/managers real economic reasons for managing 
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landscapes  explicitly  for  their  culture,  conservation  and  wilderness  values  while  also 
keeping the economic foundations for remote communities intact.’ 

  (Dale 2013: 3) 

Summarising analysis within this section, Federal Government engagement with the network 

is considered problematic by network members to fire abatement expansion and culture-

conservation development across northern Australia. The analysis accords with Dillon and 

Westbury (2007), locating such development shortfalls within structural disengagement 

afflicting remote regions. In order to address the shortfall, regional institutions such as the 

fire abatement network, have emerged offering more direct engagement with local and 

regional development requirements.   The following section weighs this outcome against data 

indicating a network-government partnership may be capable of addressing the engagement 

shortfalls described. 

Network-Government Partnership: Illustrating a Transforming State- 
Society Relationship 

Analysis within this final section explores responses to the tensions between the network’s 

desire for greater and more effective government engagement, yet strong incentives for a 

more autonomous relationship with the Federal Government within a regionalising northern 

Australia. The possibility for an effective, supportive government network partnership is 

discussed as an outcome from this tension. Such transformation towards effective 

partnership indicates the possibility for changing state-society engagement patterns across 

remote northern Australia. 
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It has been shown within this chapter that both the network and Federal Government are 

struggling to realise maximum development potential through the existing engagement 

pattern. Frustrations have been voiced by the network, Indigenous rangers, Traditional 

Owners, as well as Federal Government representatives. A new relational balance is needed 

for a less confusing, more coherent dialogue to occur. In some situation, cooperation between 

the public and private sectors is found useful by Klijn and Teisman (2000), for instance 

where the involved government does not have a clear or appropriate vision for required 

policy, programs or projects (Osborne et al. (Eds.) 2002: 85). 

Anticipating this outcome, network members have proposed a network-government 

engagement model. Within the partnership, engagement would revolve primarily around the 

specific fire abatement regulatory role requested from the Federal Government as part of 

inclusion within a national emissions trading scheme. The regulatory scope could extend to 

many future projects hoping to gain approval from the Northern Territory Government, by 

requiring emissions offsets as well as local environmental services purchase (interview1B 

2009). It has been firmly stated by network members that NAILSMA will not be the 

institution providing capacity and resources to develop as a regulatory body, and the Federal 

Government is requested to develop mechanism in order to fulfil this regulatory role 

(observation 2A 2009). 

By providing regulatory requirements necessary for private sector project approval, 

regulation is intended to mediate the relationship between the public and private sectors, 

rather than grant majority control to either sector. A network facilitator explains the 
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preference for balancing the relationship between the public and private sectors, and its 

own role within the arrangement. The Federal Government would be involved in any 

contractual arrangement for fire-abatement, to encompass all of the people with interests 

in the land (observation 2A 2009). Resources generated through the private sector rather 

than from government are favoured within the proposed regulatory arrangement: 

Neither direct program based support nor government acting as sole purchaser of GHG 
mitigation services in savannas would be seen by many present and potential participants as 
the best long term arrangement. 

  (Russell-Smith et al. 2009: 306) 

Instead,  the  network  suggests  the  Federal  Government  should  create  a  development 

agenda ‘ensuring that all those who may be interested and positioned to contribute to 

mitigation of emissions have reasonable opportunity to do so’ (Russell-Smith et al. 2009: 

299). Within this partnership, government’s role would be creating the environment where 

corporate  responsibility  is  not  only  valued,  but  an  attendant  condition  for  approval, 

creating hybrid regulator-voluntary arrangements similar to the WALFA agreement. 

Encouraging corporate responsibility through regulation in this way could be enough to 

initiate  similar  offset  arrangements  across  the  savanna.  Such  an  approach  would  also 

benefit companies seeking to find ways into emissions trading for institutional learning and 

response,   as   well   as   be  party  to  policy  input  in  emissions  trading  developments 

(observation 2A 2009). This supportive relationship’s potential is well recognised by at 

least one network facilitator, who encourages regulation through partnership with 

government, as it would not only benefit the Indigenous communities involved with 

emissions  abatement  generation,  it  would  also  benefit  the  investing  company  through 
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enhanced community engagement as well as ‘greening the company image’ for marketing 

purposes (interview 1B 2009). 

Such network-government partnership could offer viability for abatement enterprise 

expansion by addressing the many development issues and incorporating the institutions 

presently contributing to the network. The logical symmetry through such network- 

government partnership is expressed by a researcher within the network: 

There are a lot of government and private institutions who are interested in this work, from 
both greenhouse and ecological points of view. Also there are social advantages. Which is 
really fascinating as it brings these different fields together, where often in other contexts 
they are opposing. 

     (interview1F 2009) 

The   compatible   terrain   offering   fertile   grounds   for   cross   sector   and   government 

partnership with the network is correspondingly described by this network facilitator 

embedded within the Northern Territory Government: 

There  is  strong  sympathy  from  within  the  Northern  Territory  Government,  from  the 
political down to the bureaucratic, to try and facilitate this – and see it as an important 
industry – not just on its own because there are limits to it. You can estimate that maybe 
500, 000 tonnes could be generated. Going into the bush that is a lot of resources. As well as 
all the other benefits – social, cultural conservation, health etc. You can make a strong 
economic case for this and a strong conservation case. 

   (interview 1B 2009) 

Optimism for strengthening partnership between the network and the Federal Government is 

warranted through such proposals, as the network does not oppose the development 

milestones being set in the region; rather it offers an additional development pathway to 
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attain  similar  outcomes.    It  is  argued  that  the  degree  to  which  such  partnership  can 

integrate the sorts of cultural and capacity development characteristics modelled by the 

network within chapters Five, Six and Seven, will shape the network-government 

partnership’s success. Accordingly, a facilitator sees benefits through inclusive network- 

government partnership in this way: 

Creativity  has  been  achieved  with  WALFA  and  future  trading  schemes  could  be  more 
creative with these possibilities…Being creative about the way they are set up could be our 
advantage as it allows more diversity of inclusion than a one size fits all approach. 

  (observation 2A 2009) 

As such, an important characteristic for the partnership would be for each partner to retain 

institutional difference by continuing to recognise different organisational strengths within 

the new partnership. The applicability of this characteristic to a successful government- 

network partnership is expressed in the following statement: 

Even though the Northern Territory Government has been sympathetic with this there is no 
way they could have sat down and put it together in this way. It would have not got the 
support because people would have been suspicious of their motives. It may have even been 
taken over by some other group within government. The informal things that draw on the 
goodwill of different strata are indispensable. 

   (interview 1B 2009) 

Effective institutional arrangements within this inter-cultural development context must 

recognise the limits of policy and the need for complementary organisational measures 

possible through the type of government-network partnership described. By incorporating 

culturally appropriate negotiation into partnership, development outcomes may be more 
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successfully achieved. Flexible and culturally informed negotiation valued within the on- 

ground domain is also identified as a characteristic essential to retain.  This is because 

engagement incorporating Indigenous members is preferred by all partners, rather than 

more autonomous, entirely separate futures: 

I don’t think there are any Aboriginal people out there who think about an ‘autonomous’ 
future. My experience is that all people want to do is work respectfully alongside people, learn 
from people and maybe teach some people. 

(interview 1U 2009) 

However, challenges to incorporating traditional clan representation into bureaucratic 

organisational structures must be considered mindfully within any new government- 

network partnership, as traditional representation: 

…is a very complex system and translating something like a set of social and economic
organisations like that (traditional) and moving them to another system of governance on 
top is very complicated. 

(interview1R 2009)  

The lack of traditional forms of representation within existing Indigenous representation in 

political  process, is  believed by some interviewees to be the key issue contributing to 

structural disengagement and subsequent development shortfalls in remote communities 

(interview 1M 2009). 

The extent to which government will be able to manage or steer network configurations 

emerging   within   the   culture-conservation   region   is   speculative.   Government   could 

influence steering through regulation decided in partnership with the network. In addition, 

retaining something similar to the node, cluster, facilitator model outlined within Chapter Six, 
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could reduce the probability for uncertainty associated with interest conflict. For example 

simplifying collaboration through partnership could occur structurally, addressing 

disconnect   described,  by  involving  only  a  required  few  representatives  from  each 

organisation in the partnership. This suggestion could also address the hindering ‘go 

between’ influence impacting more direct and constructive partnership. 

Summarising the potential new dialogue, data represents a dialectic exchange between the 

two  different  systems,  the  self-organising  network  and  the  traditional  bureaucratic 

process, both limited by their inherent structural characteristics. Through the proposed 

partnership described, strengths from both organisational approaches would simultaneously 

inform and be informed by the other. Such a transformed government- network relationship 

has of course implications for network legitimacy. Because of the legitimacy dilemma 

described within the analytical framework, many analysts do not see the steady decline of 

the state (cf. Rhodes 2008). Instead, some scholars such as Kooiman (2004), Pierre (ed) 

(2000: 3), Rhodes (2000) and Schachhuber (2004), propose a new state-society dynamic 

that means new instruments for governing are needed in order to enable the state to 

intervene in informal governing subsystems such as governance networks (Kooiman  2004). 

The network-government partnership described within this analysis indicates government 

retains a significant role, even within, or perhaps because of, the  complex  regionalising  and  

privatising  context  described.  This  is  believed  to  be important by the scholars 

mentioned above because effective steering by government is felt critical as a coherent and 

legitimate replacement to the state has not yet emerged (Kooiman 1993: 9). 
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Scholars such as Holliday (2000), are emphatic that strong core state executive functions still 

exist and continue to exercise effective control, despite claims that the political centre has 

been hollowed out. An interpretation concerning the new state-society relationship 

through the example of the government-network partnership described, accounts for the 

existence of an altered yet still powerful centre, simultaneously occurring alongside multiple, 

different, powerful informal organisational types. In this way the government- network 

relationship and tentative partnership does in fact support the notion that a new state-

society relationship is emerging. In particular, such partnership could allow government to 

address specific regional challenges by becoming more structurally connected to northern 

Australia. 

Concluding Comments 

This chapter has explored the engagement pattern between the fire abatement network 

and the Federal Government. Analysis has considered network-government engagement 

through  funding,  communication  and  information  exchange,  as  well  as  training  and 

capacity development. Policy engagement on these issues and input into supportive policy 

for inclusion within national emissions trading illustrates the network’s joint working 

capacity attempting to influence the policy environment supporting fire abatement did not 

satisfy network facilitator’s goals.   In addition, the perception that Federal Government 

programs and policies would be unlikely to fulfil specific local development requirements 

advocated by the network, create impetus towards greater autonomy from such federal 

dependence and influence. 
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Findings extend upon analysis within Chapter Seven, regarding the move to integrate the 

Federal Government in some capacity into a new formal organisational arrangement. 

Findings   indicate   deeper   network-government   integration   is   desired   by   network 

facilitators, incorporating government into roles responsible for regulation and supportive 

funding programs. Analysis finds engagement with government can be utilised strategically 

to capitalise upon strengths inherent within each organisational type. By forming a more 

formally structured organisation institutionalising government-network partnership around 

accountability mechanisms required for market access, facilitators hoped greater autonomy 

would eventuate for the fire abatement enterprise. Without supportive network- government 

partnership, regionalising tendencies indicate the network may evolve into private 

governance, in the way outlined by Pattberg (2004). This is because the network’s 

geographic and cultural characteristics were felt unlikely to be adequately incorporated 

into existing government engagement mechanisms. 

Relevance for the network as a community development mechanism establishing required 

partnerships  and regulatory mechanisms for  autonomous income generation have also 

been assessed. Data concerning policy engagement and the tendency towards regionalism 

does support the notion that the present government engagement pattern remains 

problematic to development outcomes across northern Australia.  Yet findings do indicate 

transformation towards more effective partnership may be possible. This is because there 

are strong supportive reasons associated with the possible benefits through shared 

government-network coordination for community development.   Indeed, the network is 

conscious resolution of the government-network partnership: ‘will influence the corporate 

structures through which Indigenous service deliverers ultimately seek to work’ (Russell- 
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Smith et al. 2009: 298). In partnership with government and through more autonomous 

private governance forms, the network was found to be consciously actualises community 

development in the region. It is concluded that networks can be a governance form effectively 

encompassing community development objectives. 

From  this  analysis,  the  network  and  discussions  about  autonomy  and  regionalism  are 

found not to be in opposition to government, but in tentative partnership with government. 

Yet the extent to which government could steer such network configurations remains 

speculative. Government could however influence development outcomes through regulation 

decided in partnership with the network. This outcome accords with Koppenjan and Klijn 

(2004) in finding the state’s new role within the network society is to manage exchanges in 

order to limit uncertainty and complexity within more horizontal decision making systems.
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Chapter Nine

Conclusion to the Thesis 

It is widely acknowledged that Indigenous communities in Australia are in crisis and it is 
increasingly recognised that this is a crisis of governance. 

(Sullivan 2007: 1) 

Introduction 

This thesis has assessed the structural and relational interdependencies within a particular 

governance network. These interdependencies have been found to allow coordination 

without formal management mechanisms commonly associated with government.   This 

thesis has also explained how the network has been influenced by transforming pressures 

from both outside and inside its relational sphere. It has been shown how the network’s 

complex, uncertain and unpredictable context has influenced network members to 

consciously try and establish more formal organising mechanism. The resulting transforming 

process has brought into sharp focus the network’s relationship with the Federal 

Government, as network members seek greater input and engagement from involved  
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federal   departments   in   a   way   that   supports   more   formal   institutional development 

and regulation in the region spanning northern Australia. 

This chapter has two main purposes. The first is to summarise the key theoretical findings 

from the network analyses presented within previous empirical chapters. This final chapter’s 

second purpose is to consider application of the analytical framework developed within 

Chapter Two, to the data analysis generating findings. Discussion considers to what extent 

concepts developed within the analytical framework explain and help to predict the 

structural properties and relational dynamics observed within the network. Governance 

network analysis has been found applicable to the objectives of this study as it is a 

framework for analyses attempting to address the ‘institutional void’ experienced within 

decentralised political systems, where governing structures can be conjoined through 

networks within societies. As informal network formations also create issues for 

accountability, coordination and direction for the emergent informal networks (Rhodes 

2008: 426; Pierre (ed) 2000), the internal exchanges and relationships found to structure 

and  regulate network exchanges have also been explored in order to inform the assumed 

new state-society relationship described. 

Following this introduction, the chapter is organised in five sections. The first section 

summarises Chapter Five, which has engaged with the first research question. By drawing 

upon the analytical concepts developed within Chapter Two concerning resource exchange 

forming the network’s structure, this section argues that understanding the exchange of 

financial   resources,   but   also   the   coordinating   and   management   capacity   directing 

resources, form the power dynamics at work structuring the network. 
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Chapter Six has considered several types of network relationships found to operate as 

informal  management  mechanisms.     Research  question  two  is  addressed  within  the 

synthesis for this chapter. Informal mechanisms are considered in their compatibility with 

community development practice. Indeed such mechanisms were considered by facilitators 

to be critical to organisational success within the particular complex community 

development context. 

Chapter  Seven  explored  implications  for  conscious  stabilisation  and  transformation 

towards a more legitimate formal organisation. This synthesis addresses research question 

three. Network facilitators have been found to design more formal mechanisms enabling 

greater accountability for fire abatement enterprise, in order to interface with mainstream 

trading and political institutions. The more formal mechanisms are discussed as adaptive 

as they intend to retain relational flexibility applicable to the inter-cultural development 

context. 

Chapter Eight has considered the network-government relationship and possible partnership 

as an indicator for the changing state-society dynamic discussed within much governance 

literature. This analysis addresses research questions four. Reasons why such cooperation 

between the public, private and third sector may be particularly effective in the remote 

developing context are found integral to this assessment. Existing and ideal network-

government partnership within this section indicates that state-society relationships  may 

indeed be transforming  as  a result  of the  political space  opened by decentralisation. 
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The final section of this chapter goes on to consider the applicability of the governance 

network concepts that form the analytical framework within Chapter Two, to the set of 

research questions addressed through this study. This section also considers the 

compatibility of the  Grounded Theory  research methodology  forming the basis for the 

interpretive approach, outlined within Chapter Three, to the research aims of the study. 

Possible  future  avenues  for  research  identified  through  this  research  project  are  then 

briefly discussed to complete the thesis. 

Synthesising Empirical Chapters 

The four analytical concepts that have been applied to the empirical chapters, chapters Five 

through Eight, correspond to each of the research questions presented in Chapter One, 

Introduction to the Thesis. Each research question is now addressed in sequence within the 

four empirical chapter summaries below. Findings within each chapter have built upon 

concepts generated through analysis within each previous chapter. By using the research 

questions to order the thesis in this way, the four interconnected conceptual categories 

developed within Chapter Two are revealed to be interconnected mechanisms, ordering 

network interactions that allowed the network to operate as it did. 
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Chapter Five: Network Structure as Resource Exchange 

Chapter Five has assessed the network’s resource exchange relationships. The network’s 

resource exchange relationships were found to form a pattern of recursive relationships 

between financial contributors, network members and fire abatement project recipients. This 

resource exchange pattern is considered to be the network’s structure. The interpretation  of 

the  network’s  resource  flow  as  the  network’s  structure  has  drawn conceptually from 

theoretical work by Kooiman (1993), and Katz and Gartner (1988).The critical role of 

resource exchange for this network is thought to occur, in accordance with to Scharpf 

(1978 and 1997),because scarce resources possessed or directed by actors give more or less 

power to those actors, depending upon the resource type in any particular action, decision or 

value position (Scharpf 1978 and 1997). This means that the fire abatement network’s 

resource exchange pattern structured network relationships, as members strategised and 

made decisions about how to allocate available resources. From this conceptual 

understanding, identifying the network’s exchange patterns makes explicit the type of power 

inherent within each exchange relationship, as resources were directed by members, who 

limited and enabled resource access for the fire abatement enterprise. Simply, the network’s 

resource flow helps to explain how and why the network’s relationships  were  structured  as 

they  were,  because  the  resource  exchange  patterns formed the preconditions for other 

network relationships to form. 

This conceptual understanding regarding network structure as resource exchange pattern 

has been utilised to address the first research question: What types and patterns of 
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interactions forming a governance network enable and limit collective objectives and 

functions? 

The proposition tested through this same analysis is: The types and patterns of interaction in 

the network reveal structural properties specific to this development context. 

T h e T y p e s a n d p a t t e r n s o f i n t e r a c t i o n f o r m i n g t h e f i r e a b a t e m e n t n e t w o r k 

Answering this first research question, the types and patterns of interaction forming the 

fire abatement network’s structure were found to occur according to two distinct relational 

types. These were relational exchanges differentiated by contributors from multi-point and 

focused resource sources. The first pattern of interaction considered was the multi-point 

funding web, where numerous predominantly Federal Government programs contributed 

financial resources, that were coordinated and managed by network members embedded 

within predominantly regional level government institutions. These government funded 

institutions included the Northern Territory Government, the Northern Land Council and 

several involved research institutes. The multi-point funding web, which arose from 

coordination of numerous Federal Government funding programs, is believed to occur 

because new sources of funding from such programs were continuously sought by network 

members  to  contribute  resources  into  the  fire  abatement  enterprise.  This  type  of 

interaction has been interpreted to be a diversifying strategy utilised in order to reduce 

dependence upon any particular funding program. 

The second type of interaction that structured the network was found to be the pattern of 

relationships that occurred through more focused, singular resource pathways. Focused 

resource pathways are the pattern of resources coming from one point source rather than 
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many government funding programs, for example from involved organisations within the 

philanthropic or private sector. Focused resource pathways were found to support the 

network through far fewer contributors. For this reason network members were found to 

actively seek funding from such focused sources, as network members believed the more 

focused resource sources could bring about greater autonomy from government influence 

and uncertainty associated with the multi-point funding pattern. 

A complementary resource exchange pattern emerged through the combined use of both 

resource pathways. Resources for the network were found to be contributed from both 

government and non-government sources, yet resource coordination for both sources was 

found to be carried out by network members primarily within the government institutions 

where  said network  members were embedded.  The  resultant complementary resource 

exchange pattern, which utilised both diffuse and singular resource sources, accords with 

findings by Morris and Mueller (1992). The complementary pattern is understood to be an 

organisational strategy to reducing uncertainties inherent within both resourcing by reliance 

upon any particular path way. The synthesised, diversifying strategy may create more 

resource stability and reliability within uncertain contexts such as the inter-cultural 

development context framing the fire abatement network (Morris and Mueller 1992: 260). 

While diversification was not described as an explicit intention by network members, 

attracting and coordinating resources from both sources in a combined way has underpinned 

the fire abatement enterprise’s considerable successes. Indeed, the complementary 

resource exchange pattern combining both multi-point and focused resource pathways is 

considered to be the structure forming the network that influenced virtually all other 
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exchanges, as network members strategized about how to attract and allocate resources in 

order to meet shared network objectives and functions. As such, the network’s types and 

patterns of interaction characterised by the multi-point and focused resource patterns 

were found to both enable and limit collective objectives and functions in several  ways  and 

this  outcome  was  found  to  stimulate  network  members  towards favouring the more 

focused type of interaction. Enabling interactions facilitating collective objectives and 

functions are first discussed in order to address this aspect of the research question. 

P a t t e r n s o f i n t e r a c t i o n s e n a b l i n g c o l l e c t i v e o b j e c t i v e s a n d f u n c t i o n s 

Within Chapter Five, it was found that many network members’ were engaged in roles within 

their respective occupations that enabled the allocation of resources for fire abatement 

activity. Both multi-point and focused resourcing types were found to rely upon network 

members to intensively cultivate funding sources for fire abatement activity, with the level of 

coordination intensity required considered greatest within the multi-point web by  network 

members.  In  this  way  the  network  exercises  some  autonomy  and  power distinct from a 

federally directed value framework concerning development in northern Australia, by 

renegotiating at the local level resource allocation. 

These interactions, where network members seek, coordinate and allocate resources, is 

considered to be integral to understanding the resource exchange relationships as 

expressions of power within the network’s structure enabling network members to meet 

collective   objectives   and  functions.   Informing  understanding  about  the  relationship 

between shared values and the allocation of resources as an expression of power, Larson 
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(1992) and Kickert (1997), consider values to be a network property regulating exchange. 

From such a perspective, power is believed to be exerted as resource allocation occurs. 

This  is  because  resource  allocation  occurred  according  to  the  values  held  by  the 

contributing organisations and network members. Such values were negotiated through each 

resource exchange relationship and were expressed as resource allocation decisions made by 

network members. 

The notion that shared values occupies the heart of collective action within any type of 

cooperative system, such as a governance network, was developed by Barnard (1938). 

Barnard considered organisations to be expressions of shared ethical beliefs in pursuit of a 

common goal beyond economic justification, which can only be achieved through collective 

action. It is such understandings that locate shared values between network members as 

central to interpreting how and why networks operate as they do. The establishment of 

shared  values  are  considered  to  be  essential  to  interactions  that  enable  collective 

objectives and functions. Discussed within the synthesis for Chapter Six, the fire abatement 

network’s values were found to be shared or made common between members through 

informal feedback mechanisms. 

Accordingly, interpreting the influence of government ‘values’ upon the network studied as 

an influence exerted from outside the network, Sabatier and Jenkins-Smith (1993: 16) state 

public policies can actually be conceptualised in the same way as belief systems. This is 

because both public policies and belief systems are sets of values with assumptions about 

how to realise them. It has been discussed within the thesis that network members were 

seeking to alter structural dependence upon Federal Government funding in order to gain 
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autonomy  from  Federal  Government  influence  and  unpredictability.  This  is  discussed 

within the subsection below concerning types and patterns of interaction limiting collective 

objectives and functions. 

Yet a type of interaction with government found to occur within the network’s resourcing 

relationships that enabled collective objectives and functions was with the Northern 

Territory Government. The enabling quality found present within that interaction is 

considered to exist because the Northern Territory Government is a regional institution. Staff  

within  this  government  institution  were  believed  to  be  very  familiar  with  the particular 

remote development challenges concerning the fire abatement network. Staff were also 

found to be either directly involved as network members or at least highly aware and 

sympathetic with the locally held values influencing responses to those development 

challenges within the Northern Territory. Because of such concord in values between the 

network and the Northern Territory Government, the territory level government rather 

than the federal level government held a leading role within the public-private partnership 

that was also in part brokered by the third sector. In addition, regional coordination 

arrangements described within the multi-point funding web were found to foster policy input 

through  a  two-way  exchange,  indicating  coordination  from  the  regional  level  is sought 

by Federal Government contributors. It is speculated such exchange is encouraged in order 

to make most efficient and appropriate use of resources, through the coordination 

mechanisms provided by the network. 

These types of interaction are believed to be an example of the subsidiarity principle at work. 

Indeed, such regional government involvement overlapping with the third sector is 
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interpreted to be an example of the new state-society relationship occurring in Northern 

Australia, which indicates a pattern of constructive decentralisation. In this way, network 

exchange with the Northern Territory Government and other government financed 

institutions at the regional level is considered to enable the network’s value driven collective 

objectives and functions. 

P a t t e r n s o f i n t e r a c t i o n l i m i t i n g c o l l e c t i v e o b j e c t i v e s a n d f u n c t i o n s 

Restrictions placed upon resource allocation imposed by contributors such as Federal 

Government programs were understood by some network members to compromise the 

network’s shared values and associated objectives and functions. Network members’ stated 

desire to secure funding from more focused, private sources occurred because network 

members felt focused resource sources provided greater autonomy from Federal 

Government influence over resource allocation and associated funding uncertainty. While 

resources from focused resource pathways do not come from Federal Government sources, 

this  type  of resource  was also found rely upon the coordination provided by network 

members embedded within the mentioned regional government institutions. This meant 

the network’s resource structure remained embedded within government institutions: 

financially with the Federal Government, and through the coordinating capacity housed 

within regional government funded institutions. The network’s combined exchange pattern 

reinforced structural reliance upon government institutions, despite stated intentions to gain 

greater autonomy from government influence. 

Further reinforcing this dependency as a limiting interaction for the network, while it has 

been shown network members consciously seek to allocate resources according to shared 
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network values, according to Morris and Mueller (1992), such values may in turn be 

informed by the ability of network members to secure funding from sources which can be 

influenced  sufficiently  to  allocate  resources  according  to  shared  network  values.  This 

means that while network members do endeavour to exert agency over resource allocation 

from both multi-point and focused sources, only those network objectives and functions 

which can be supported within the scope of contributor funding programs and agreements 

can be pursued by network members. Morris and Mueller (1992) find actors involved with 

collective action, such as networks, will always choose specific goals within a broad issue 

domain, depending upon the knowledge they believe they possess required to access 

resources needed to achieve those goals. 

This means that actors choose goals based upon belief about their resource acquiring 

potential, rather than developing goals independently from contributor values and then 

seeking to attract resources in order to fund such goals. Through this function, it can be 

inferred that the fire abatement network’s shared values, and hence collective objectives and 

functions, are indeed influenced by network members’ ability to acquire resources in order 

to finance objectives (Morris and Mueller 1992).Such structural dependence upon the 

resources and capacity contributed from public sector institutions, as well as the inherent 

value  influence  described,  inform  analyses  within  Chapter  Six,  concerning network 

stabilisation and transformation, and Chapter Seven, addressing the new state- society 

relationship. 
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The proposition tested by answering this first research question is: The types and patterns of  

interaction   forming   the   network   reveal   structural   properties   specific   to   this 

development context. 

The types and patterns of interaction forming the network do reveal the structural properties 

specific to this particular development context and as such this particular proposition is 

confirmed. Both the multi-point web and focused resource patterns form a combined  

structure  that  reveal  interconnecting  properties  meeting  the  organisational issues 

encountered within this specific development context. The WALFA agreement, contributing 

significant financial resources to the fire abatement enterprise, is considered to be an 

example of a hybrid government-private sector arrangement. While much coordination and 

management occurs through network members for supplementary resources required to 

maintain the WALFA project, the WALFA agreement also relies on the formal 

accountability offered by the Northern Territory Government. The Northern Territory 

Government has been found to offer a highly supportive, yet ambiguous, institutional role 

enabling the WALFA agreement. In particular, this finding indicates the role of the third 

sector in accessing and coordinating resources from non-government sources, as a strategy 

favoured by this network in order to endow the network with greater autonomy  from  the 

Federal  Government.  The  public-private-third  sector interdependencies described within 

this unpredictable developing context, may illustrate the ‘third way’ described by Giddens 

(1998), where actors within governance attempt to combine the best system mechanisms 

from both market and government, in a way most suitable to a specific context, in order to 

realise shared goals. 
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The outcome for the network, where network members seek structural transformation 

affording greater autonomy, yet remained dependent upon the exchange structure reliant on 

government, formed a tension indicating something about the changing state-society 

relationship explored in detail within Chapter Eight.  The resource exchange pattern that 

formed the network’s structure was the key framework for the entire dynamic network 

system. This meant transformation to a different structural exchange pattern would be 

difficult for the network because the network emerged from and existed within dependent 

patterns  of resource  exchange determining,  to a large extent,  the organising strategies 

available to the network. 

Yet the notion of a locally mediated power dynamic, occurring between federal donor and 

local recipient at the relatively small though influential scale that is the fire abatement 

network, brings cause to wonder how such exchange relationships may come to influence 

state-society dynamics if replicated across the northern region. This is because the network’s 

political economy depicted within Chapter Five may mirror wider patterns for resource 

exchange  structuring  the  culture-conservation  economy,  as  it  gains  strength across the 

region. From this perspective, the longer term reliable investment sought by network 

members to engender more security and autonomy from changing Federal Government 

policy and programs, would be shaped by network members’ ability to find ways to 

successfully partner more focused resource sources, possibly through similar arrangements  

to  the WALFA agreement. Explored within chapters Six and Seven, such transformed 

arrangements would require supportive policy and institutional support from the Federal 

Government, indicating that as an informal institution, the network was not only 

dependent upon government for resourcing at the time data was collected, but would also 
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remain structurally dependent upon other government institutional mechanisms required 

for enterprise expansion. 

Chapter Six: Internal Network Relationships 

Analyses within Chapter Six have determined the  internal relationships within the fire 

abatement network that are considered to be coordinating mechanisms enabling steering 

and direction without formal hierarchy. As an analytical topic within the governance 

literature, such internal relationships operating as steering mechanisms are considered 

important because they enable networks to organise without the sorts of command and 

control  mechanisms  generally  utilised  by  formal  hierarchical  systems.  For  instance 

Kooiman (1993: 10), asserts that understanding causes for governance success, failure and 

change within a network is located within network relationships. Such internal relationships  

are   also   felt   to   be   overlooked   or   undetected   within   much   network scholarship, 

particularly where the private sector is integrated into exchanges (cf. Pattberg 

2004). As such, the informal management mechanisms uncovered through analysis support 

theoretical work by Stoker (1998: 23), delineating system formation as an organisational 

stage, where informal mechanisms for coordination exist within governance networks 

without an all-encompassing command structure. 
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This aspect of the research has been shaped by the second research question: How does a 

governance  network  effectively  coordinate  in  a  complex  cross-cultural  development 

context, without the aid of formal management mechanisms? 

The proposition accompanying this second research question is: Network objectives are 

negotiated between culturally diverse institutions in a way that contributes to capacity 

development, with the aim of realising socio-economic and conservation objectives. 

I n f o r m a l m a n a g e m e n t m e c h a n i s m s :  i n t e r n a l n e t w o r k r e l a t i o n s h i p s 

Mechanisms found to coordinate network members are types of internal relationships and 

have been identified as nodes, clusters and facilitators within Chapter Six. Analyses 

exploring these three interrelated organising mechanisms are intended to address gaps 

concerning internal relationships in network governance literature outlined above.  The 

three  separate  relationship  layers  described  are  found  to  define,  limit  and  enable 

interaction between network members in accord with the size limiting tendencies ordering 

successful organisation described by Olson (1965). The pattern emerging was not found to 

be random, nor chaotic. Rather, the organising pattern is akin to a lattice configuration, 

where interactions enabled by facilitators selectively and temporarily connect nodes into 

clusters within a possible network exchange grid. Organisation occurs entirely without 

reliance upon formal management mechanisms. 

As an organising strategy combining nodes, clusters and facilitator mechanisms, network 

facilitators were found to be integral to directing nodes and clusters for successful network 
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organisation, albeit acting without formal hierarchy. One stated reason why facilitators 

were found to take such interest in capacity development was that widespread capacity 

development as an outcome gained alongside the nodal and cluster formations may make the 

network’s  fire  abatement  enterprise  less  dependent  upon  supportive  government 

funding and policy. Increased capacity could also mean that the network may evolve to 

become less reliant upon facilitator coordination, meaning the fire abatement enterprise 

would not remain subject to the unpredictable consequences of informal management. 

Findings suggest the governance network not only relied upon facilitators to coordinate the 

individual network members working within nodes and clusters, but also depended upon 

member adherence to shared values. Such shared network values were considered to be 

regulated  by  a  feedback  mechanism.   Three  distinct  feedback  processes  have  been 

identified as forming the mechanism: buffers, inclusion/exclusion and resource allocation. 

The feedback mechanism is interpreted to be a regulating mechanisms transcending 

individual actor influence by regulating relationships to continually align with shared 

network   values.   Informing   this   understanding   regarding   transcendent   regulatory 

processes,  Scharpf (1997) argues that institutions are actually systems bound by  rules 

structuring opportunities available to members in achieving their goals. In this way, network 

members’ choices – their capabilities and perceptions, are sculpted by the institutionalised 

norms within which they interact (Scharpf  1997:  195).  Such feedback processes within 

the network worked to stop individuals from overly influencing network goals and resources, 

an outcome possible through the strong influence attributed to individual network 

facilitators. This means that the decisions regarding resource allocation to  meet  specific 
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goals  that  have  been  enacted  by  network  members  in  all  likelihood accorded with 

shared network values, as decisions were regulated through feedback mechanisms. 

E n a b l i n g e f f e c t i v e c o o r d i n a t i o n i n a c o m p l e x c r o s s - c u l t u r a l d e v e l o p m e n t c o n t e x t 

Within all three informal coordinating mechanisms described, a capacity building 

characteristic enabling change and transformation through network relationships is found to 

be present. Nodes are identified as the smallest unit for coordination within each domain and 

are sites where the most intensive capacity development was found to occur. Relationships 

within nodes are believed to be internal context specific organisation and communication 

processes, enabling cross-sectoral and cross-cultural two way learning between Indigenous 

and non-Indigenous network members. Findings showed how exchanges at the nodal and 

cluster levels are supportive of two-way knowledge transfer, revealing that the close 

proximity between network members during task accomplishment enables ongoing, context 

specific informal capacity development. In other words, nodal formations within this 

governance network allow a mechanism supporting cross-cultural learning which is possible 

because there are only a limited number of people involved in each interaction. 

Capacity  development  has  been  shown  to  be  a  goal  explicitly  fostered  by  network 

facilitators and in this respect the individual role and contribution of network facilitators 

cannot be underestimated. This finding’s significance to governance networks as a vehicle for 

capacity development is supported by Williams (2002), in understanding that ‘the fixation at 

the inter-organisational domain level understates and neglects the pivotal contribution of 

individual actors in the collaboration process’ (Williams 2002: 106). 
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Through capacity and leadership strengthening supported and informed by the strong 

tendency towards greater autonomy for fire abatement projects and the Indigenous ranger 

groups involved, a transforming potential is understood to be possible through the 

governance network. Such transformation made possible through the sorts of informal 

relationships detected, are believed to enable community development, as the network’s 

organisational  strategies  impact  beyond  the  immediate  network  context  which  has 

nurtured such development. 

The presence of feedback mechanisms within this network also informs understanding of the 

democratic potential within governance network, coordinated through such feedback 

mechanisms and compatible with development needs. within the complex cross-cultural 

context. Bang (2003), considers governance to be a communicative relationship or ‘political 

communication’. In this communicative relationship, political power can both enable and 

constrain. It can enable by empowering and ruling alongside civil society in cooperative 

relationships. It can also constrain by imposing limits upon ‘valid’ decisions, actions and 

conceptions (Bang (ed) 2003: 7). Indeed, Lukes (1974), found leadership within 

organisations can suppress controversial decision making from being a public activity 

through a process termed ‘non-decision making’: by making decision making on highly 

important issues an exclusive activity. A non-decision is a decision designed to avoid the 

emergence of values and interests contrary to those of the decision maker. The ability to 

exclude members from some decision making by preventing grievances and shaping 

perceptions, so that no alternative seems to exist  reinforces the status quo within groups, 

making conscious transformation undesired by leadership improbable (2006). 
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The feedback mechanism counters this tendency as it is not conservative in the way 

individually directed decision making can be, as described by Lukes (1974) through ‘non- 

decision making’. Through the buffer, inclusion/exclusion and resource access mechanisms 

described within Chapter Six, decision making at the nodal and cluster levels, with strong 

influence  from  facilitators,  can  be  limited  through  values  shared  by  the  network  - 

expressed through the sorts of feedback mechanism described. Value dependent feedback 

processes actually support internal relationships fostering transformation within the fire 

abatement network. These feedback processes enabling transformation are expressed for 

example as internal leadership and capacity development, and within the remote 

communities when network goals are achieved. Here lies the transformative potential for 

governance networks  which are not controlled by any one member.  Through strategic 

behaviour in joint action, the imperative to obey established rules of the system are 

continually   negotiated   through   articulation   of   different   ideals,   values,   images   and 

identities. These inputs are thought to be either systematically validated by the collective 

or  are  rejected,  sometimes  developing  to  become  their  own  autonomous  organisation 

(Bang  (ed)  2003:11-12).  Through  the  feedback  mechanism,  the network  operates  as  a 

complex adaptive system transcending individual direction. 

The accompanying proposition tested through analysis within Chapter Six is: The types and 

patterns  of  interaction  forming  the  network  reveal  governance  mechanisms  effective 

within this specific cross-cultural development context. 

This  proposition  has been confirmed through analyses within Chapter Six.  It has been 

shown the network has developed internal governance mechanisms specific to this cross- 
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cultural development context that foster capacity development in accordance with 

community development principals concerned with empowerment. Network objectives are 

actively negotiated between diverse institutions and individuals, by limiting opportunity 

for discord through nodal and cluster relationships.   It has been shown that facilitators 

coordinate to ensuring those with appropriate jurisdiction form the core within each decision 

making  activity.  The  determination  regarding  who  is  appropriately  involved during each 

decision making activity is also understood to be influenced by the feedback mechanism, 

which transcends individual member influence by regulating according to processes 

enforcing shared network values. 

As an organisation utilising size dependency for management through the discreet nodal and 

cluster formations, it must be stated that Olson’s theory has been criticised as it only 

considers the isolated individual as actor within the collective and not the interactions 

between actors which also shape choice. In this regard, Ostrom (1998) finds implications 

for Olson’s conclusion regarding the size determinant for successful collective action. 

Supporting the role of feedback as a systems’ emergent, Ostrom concludes cooperation for 

most ‘finitely repeated social dilemmas far exceed the predicted levels and are systematically 

affected by variables that play a theoretical role in affecting outcomes’ (Ostrom 1998: 2). 

Such variables, in this instance, are interpreted as informing the shared values regulating 

relational exchange, exerting influence on network relationships without specific constant 

individual direction from within the network. This finding may support the structure-

agency concept developed by Giddens (1998), in understanding that network actors possess 

both discursive and practical consciousness. That is, actors’ actions are in part consciously 

rational, and in part based upon reflexive and unacknowledged structural beliefs shaped by 
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and through feedback processes. That is, actors continuously monitor, rationalise and 

reflexively alter their actions to fit their structural understanding. This, in turn, affects the 

structure in which they act. 

As an informal entity, institutional norms, rules and expectations are conceivably more 

mutable than within a more formal organisational form. This aspect of the fire abatement 

network study brings into focus the degree to which any directed activity can be attributed in 

greater part to individual agency, or to the network as a social system: an informal self- 

organising institution. Holland (1995), describes a means to understand the unpredictable 

and non-linear human interactions within society as inherently uncertain complex adaptive 

systems.  Holland identifies such systems according to the following four characteristics: 

1. Emergence – systems phenomena is emergent if new categories to describe individual

mechanism patterns within the system are required, which were not required to describe the 

system’s original mechanism. 

2. Path dependency – occurring through multiple and non-linear relationships between

components within the system at the micro-level, allowing the creation of new mechanism 

phenomena within the system. 

3. Non state equilibrium – an overarching dynamic equilibrium maintaining balance between stasis

and chaos within the system. 

4. Adaptation – the system’s evolution results from the evolution of its individual mechanisms,

simultaneously adapting to and modifying their environment in a recursive way. This means that 

system structure and system function co-evolve. 
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The network encountered within this study is believed to conform sufficiently to this 

definition to apply concepts developed within the complex adaptive system discourse in 

order to better understand the transformative role of individual agency within collective 

action. Studying the uncertain Complex adaptive system requires, according to Lansing 

(2003: 85), giving up hope to understand individual decision making directly causing actions 

observed within the system, as causality and individual decision making is unpredictable. 

Such acceptance regarding the irreducible irrationality between decision and action is shared 

by Funtowicz and Ravetz (1993), who identify different legitimate perspectives and ways of 

knowing as the reason why applying a direct causative logic is not tenable to understanding 

decision making within complex adaptive systems. 

Research findings indicate individual members exert agency through the network, yet in 

accord with wider network goals and values. This makes discussion regarding 

methodological holism and methodological individualism relevant.   Holism is the notion 

that the most important relationship for explaining activity is that actors are socialised and 

embedded  into  social  structures  and  institutions  which  both  constrain  and  enable 

individual action. This perspective takes institutions as the most important point for 

analysis. Individualism on the other hand considers social structures and institutions to be 

merely comprised of the actions and activities of individuals. Individuals are therefore 

considered to be the most significant entity for analysis. Theorists such as Bourdieu (1977) 

however, explain collective action phenomenon as occurring because of a balance between 

holism and individualism, where social structure and individual agency support each other, 

mutually influencing and changing both individual and institutional behaviour, as interaction 

between individuals within systems occurs. 

337



This is in essence the structuration argument proposed by Giddens (1984). Yet these internal 

relationships working as informal management mechanisms in tandem with informal 

regulatory mechanisms may also render the network an organisational form that is fragile 

within a continuously changing political context. In response, stabilisation, transformation 

and formalisation were also detected within the network, discussed within the following 

section. 

Chapter Seven: Network Stabilisation and Transformation 

Analyses within Chapter Seven revealed the desire to stabilise network relationships by 

institutionalising accountability mechanisms in order to reduce unpredictability and 

uncertainty. Partial network formalisation was found to be consciously sought by network 

facilitators as a way to institutionalise mechanisms that could interface with mainstream 

institutions, an evolution felt necessary for fire abatement enterprise expansion. Several 

accountability mechanisms were described by facilitators intended to affording exchanges 

with mainstream institutions without compromising internal network values. Such 

mechanisms were designed to regulate resource exchanges for the network, as well as 

provide mediation and institutionalise the type of capacity development sought by members. 

Analysis within Chapter Seven has been shaped by the third research question: Is governance 

network stabilisation through institutionalisation probable within a complex cross-cultural 

development context? 

The  associated  proposition  tested  is:  Networks  are  a  form  of  governance  capable  of 

338



encompassing community development objectives, as the types and patterns of interaction 

forming networks can operate as parallel community development mechanisms. 

N e t w o r k s t a b i l i s a t i o n t h r o u g h i n s t i t u t i o n a l i s a t i o n 

The dependency creating factors discussed with chapters Five and Six resulted in the belief 

among network members that developing and institutionalising formal accountability 

mechanism engendering legitimacy would be required, in order for the network to extend its 

various functions. This finding contributes understanding to network stabilisation and 

transformation, informing the more passive causes for stabilisation utilised within the 

analytical  framework  attribute  network  stabilisation  to  recursive  exchanges  associated 

with resource access, decision making and social contracts (Rhodes 2008; Koppenjan and 

Klijn 2004; Kooiman 1993). 

The accountability and administrative mechanisms contributed by the Northern Territory 

Government offers a strong example of network dependency upon the public sector. 

Dependence upon government, noted as leading to outsider value influence within the 

previous synthesis has been found to stimulate conscious formalisation through the 

introduction of accountability mechanisms. A more autonomous institutional structure was 

also intended to decrease reliance upon other uncertain relationships where conflict must be 

actively managed. Within this study, formalisation is therefore considered to be a function of 

the perceived requirement for legitimacy. 

All accountability mechanisms described by network members addressed the perceived 

lack of accountability and legitimacy within the informal network, as it existed at that time. 
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Legitimacy  was  found  to  be  a  problematic  issue  for  the  network.  According  to  Stoker 

(1998), legitimacy is an issue because networks and other informal governance types are 

very different from formal constitutional process, deriving legitimacy from bureaucratic 

process designed to resist unwanted outcomes such as clientelism, corruption and 

favouritism (Peters and Pierre 2007: 4-5).   Confusion and uncertainty associated with 

decision making, both within the network and with organisations partnering the network, 

can also create ambiguity and undermine legitimacy (Stoker 1998: 19-20). This is because 

organisational ambiguity of this sort makes it difficult for citizens to understand and 

influence decision making within networks (Stoker 1998: 18-20). 

While the fire abatement network was found to exhibit legitimacy according to the value 

based framework outlined by Beetham (1991), formalisation was intended by facilitators 

to engender the network with more legitimacy required for greater autonomy, in order to 

achieve various culture-conservation goals.   Dependence upon organisations not entirely 

amendable with shared network values were found to stimulate movement towards 

formalisation, as network members attempted to establish autonomy from such 

dependencies. In this regard, Katz and Gartner (1998) find networks to be restricted by the 

essential exchange relationships that are dependence creating. These dependencies were 

found to make the fire abatement network not only financially dependent on government, 

but also dependent upon member capacities embedded within involved government 

institutions. 
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I n s t i t u t i o n a l i s a t i o n p r o b a b l e w i t h i n a c o m p l e x c r o s s - c u l t u r a l d e v e l o p m e n t c o n t e x t  

Intended accountability mechanisms were also found to be about managing risk the network 

had encountered as an informal network and this finding suggests networks operating in 

high risk, complex contexts may tend towards institutionalisation as a strategy to limit 

uncertainty. Many network members believed that a more regular formal institutional form 

incorporating the types of accountability mechanisms outlined above would bring about 

greater efficiency through predictable access pathways that do not rely upon  the  network 

facilitators  coordinating  exchanges  to  such  an  extent.  This  is  a  key finding within this 

analysis: the network requests government expansion into the network space in order to 

develop the desired accountability mechanisms, even though the consequences for the 

network as an informal organisation may be unpredictable. As such, the network would be 

transformed through formalisation, as new formal mechanisms connecting fire abatement 

enterprise directly with regulatory government functions. 

Such a transformation would inevitably come to influence the informal exchange patterns 

and relationships described in previous chapters found to be conducive to capacity and 

community development in the region. Yet the network as it existed during the data 

collection period was also resistant to intruding values present during interface with 

mainstream   political   process.  Informing   interpretation   of   the   network’s   informal 

structural and management characteristics as effective resistance strategies to cultural 

hegemony within mainstream political process, Scott (1998), acknowledged that simplified 

formal rules do not create functioning societies, cities or economies. Informal processes 

which go largely unrecognised by the formal system are critical to success for formal 

systems.  Scott  found  centrally  managed  systems  are  dysfunctional  when  they  impose 
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values which violate the complex local level interdependencies that rely upon local and 

practical knowledge, particularly when states utilise authoritarian power to implement large  

scale  interventions (Scott 1998). The extent to which  a balance can be achieved 

between the informal structural and management mechanisms, with the formal 

accountability mechanisms intended through a formalised arrangement, will determine the 

governance network’s success within this community development context. 

The proposition that has been tested through analysis within Chapter Seven is: Networks are 

a form of governance capable of encompassing community development objectives, as the 

types and patterns of interaction forming networks can have a parallel function as 

community development mechanisms.  Governance  mechanisms  specific  to  the  cross 

cultural  development  context  have  been found to  include  internal relationships as 

informal management mechanisms,  feedback mechanism, and through analysis summarised 

within this section accountability mechanisms addressing resourcing, mediation and capacity 

development. While the network is distinguished from the WALFA project and sister fire 

abatement projects, it can be stated that the network’s types and patterns of interaction work 

as governance mechanisms that have proved compatible with the cross-cultural development 

context. The extent to which these mechanisms can be retained within a future more formal 

corporate structure will test the management ingenuity of both the network and the 

mainstream political organisations interfacing such an arrangement. The conscious desire to 

formalise offers an example where reliably limiting conflict and uncertainty within this cross-

cultural community development context may contrast with governance patterns emerging 

where networks are faced with less complexity and uncertainty. 
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In so far as the formal model designed by network members is able to retain capacity 

development mechanisms, as well as maintain Indigenous control over decision making 

through formal accountability mechanisms, the proposed model offers a format for direct 

interface with the mainstream process without compromising internally held values. The 

intention was to relinquish existing dependency upon supportive institutions felt found to 

compromise goals for enterprise expansion.  In order to do this, the proposed model must 

simultaneously meet capacity development demands, while establishing formal 

accountability mechanisms felt required for legitimacy within the international emissions 

trading context. In this way network facilitators designing the formal organisational model 

have attempted to institutionalise processes resistant to cultural hegemony exerting 

influence during institutional engagement with mainstream political processes. 

Chapter Eight: Network Government Partnership 

Concerning dimensions of network-government partnership, Chapter Eight has explored 

the engagement pattern between the fire abatement network and the Federal Government. 

Analysis engages with aspects of the analytical framework concerning a new state-society 

dynamic detected within societies where decentralisation has occurred. Federal-state 

relations are addressed within the governance literature by scholars such as Galligan (1995), 

Rhodes (1988) and Wright (1978). From this framework, governance networks are
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understood  to  have  an  inherent  relationship  with  government.  According  to  Rhodes 

(2008),   this is because networks are ‘sets of formal institutional and informal linkages 

between governmental and other actors structured around shared if endlessly negotiated 

beliefs and interests in public policy making and implementation’ where power is shared 

between public and private actors (Rhodes 2008: 426, 429-30). Such an understanding 

positions  governance  networks  in  relationship  with  government,  inside  a  governance 

matrix that brings forth a new state-society relationship. 

This final empirical chapter has addressed the fourth research question: To what extent 

might  changing  relationships  within  a network  involving  various  levels  of  government 

indicate the possibility for wider governance and government reform? 

The  proposition  compatible  with  this  analysis  is:  Governance  networks  can  work  to 

address imbalances in relationships of power contributing to poverty. 

C h a n g i n g r e l a t i o n s h i p s w i t h v a r i o u s l e v e l s o f g o v e r n m e n t 

Within the fire abatement network study, the network was found to be the most proactive 

partner in relationship with Federal Government. The fire abatement network was found to 

stimulate supportive Federal Government engagement in various ways with related policy 

process, in order to facilitate conservation driven development within the remote northern 

region. This may mean that a changed role for Federal Government would come to facilitate 

and  support  exchanges  at  the  regional  level,  such  as  with  the  Territory  Government, 

through providing requested infrastructure required for formal emissions regulatory 

mechanisms.  Such  a  supportive  role,  providing  infrastructure  to  enhance  coordinative
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capacity at the regional and local level, is considered within this thesis to accord with the 

principal of subsidiarity whereby central government supports local and regional level 

organisations, including governments, to more directly fulfil local and regional governing 

requirements. 

Analyses find stronger engagement between the local and regional institutions comprising 

the network with the Federal Government could be utilised strategically by the network in 

order to capitalise upon strengths inherent within each organisational type. Such an 

arrangement could allow for greater local autonomy as well as more direct federal 

engagement where  required,  in a manner compatible with subsidiarity. This particular 

finding regarding network-government relationship accords with Kooiman (1993: 261), in 

understanding that network management is about mobilising and coordinating the social and 

political governing potentials present in interdependencies developing between hierarchical 

and horizontal types of engagement. From this perspective, both the fire abatement  network 

and  the  Federal  Government  could  contribute  constructively  to realising development 

objectives across the region through increased engagement. This set of research findings 

indicating facilitator intention for increased network-government partnership, were also 

found to accord with Koppenjan and Klijn (2004), in locating the state’s new role within 

network societies as being one which manages exchanges.   Such exchanges can be managed 

by government in order to limit uncertainty and complexity within the more horizontal 

decision making forums, thus creating conditions for greater accountability and legitimacy.
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However a possible more integrated and supportive relationship between the Federal 

Government and the network, which would tend towards subsidiarity and greater autonomy 

for the region, contrasts with more direct forms of government direction, leadership and 

control, which has characterised periodic Federal engagement in the northern region. Indeed, 

such direct engagement has been acknowledged as difficult for Federal Government 

departments within this particular cross-cultural community development   context,   for 

example   difficulties   implementing   the  Northern   Territory National Emergency 

Response Act (2007) (cf. Bailie et al. 2008). The type institutional support requested for 

regional initiatives such as accountability mechanisms for fire abatement activity could offer 

a constructive and inclusive way forward from perceived federal failures in development 

outcomes in the region. 

However while greater partnership and engagement with the Federal Government through 

such supportive subsidiarity type arrangements was sought by network facilitators, the 

perception  that  Federal  Government  programs,  policies  and  indeed  structure,  were 

unlikely to fulfil the specific local development requirements advocated by the network, led 

to  the  understanding  among  network  members  that  greater  autonomy  from  federal 

funding and policy dependency would be required for fire abatement enterprise expansion. 

C ha n g i n g r e l a t i o n s h i p  and t h e p o s s i b i l i t y f o r w i d e r g o v e r n a n c e re f o r m 

The  inability  of  the  Federal  Government  to  effectively  engage  with  remote  Indigenous 
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Australia was believed by network members to be related to the network’s geographic and 

cultural characteristics, which were felt to be incompatible with the sorts of formal 

government engagement mechanisms described within analysis in Chapter Seven. Such a 

notion reflects Cromwell and Choelho (2007), finding which is that the perception that 

deregulation liberates untapped potential within private and civil spheres constituting 

governance, is misguided in contexts where such capacities do not exist. An unintended 

result  can  be  that  the  space ‘opened  up’  for  participation is  frequently  restrictive  and 

exclusionary (Cromwell and Choelho 2007). Analysis within this section adds to such an 

assessment, by incorporating the apparent inability of governments, possibly through lack of 

capacity, to develop appropriate mechanisms capable of effectively engaging within and 

interfacing the particular remote developing context. Capacity deficits within both the local 

network as well as in government departments mean that governance failure occurs, as 

citizens are not able to participate or compete within the new deregulated state-society 

decision making terrain. This can lead to their further marginalisation for such citizens 

(Cromwell and Choelho 2007). 

It has been shown that network facilitators seek an engagement style with the Federal 

Government that more completely accords with the capacity and leadership development 

ethos fostered within the network. Yet without supportive network-government partnership, 

regionalising tendencies indicate the network may evolve into private governance in the way 

outlined by Pattberg (2004). Pattberg concludes that private governance occurs when private 

institutions effectively provide an institutionalised response to environmental, social and 

economic problems, by providing forums for deliberation; producing and disseminating 
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valuable knowledge and information, providing opportunity for organisational learning, and 

by securing independent verification of norm compliance. 

This  has  already occurred to a greater or lesser extent in the fire abatement network 

instance, apparent in the range of informal management mechanisms utilised for effective 

culture-conservation economy based community development outcomes. Such an outcome 

does have implications for the network leading to or indicating wider governance reform. 

As an entity within the culture-conservation movement, tendency towards private 

governance works to relocated power away from the Federal Government. Indeed Said 

(2003), finds evidence for social-political movement occurring when people begin to create 

for themselves the things that governments can’t or won’t provide. For example food, 

education, housing and livelihoods (Said 2003: 275). Supporting the notion of private 

governance occurring within the region as a mechanism compatible with community 

development, Cromwell and Choelo (2007) conclude that where enabling conditions for 

inclusion and participation do not exist within communities, new forms of participation such 

as  networks  can  become ‘schools for citizenship’ where members can participate 

(Cornwall and Coelho 2007). 

While privatisation appears to be a strategy increasingly utilised in the Northern Territory 

remote developing context in order to circumvent restraints imposed by the Federal 

Government  (Singleton  et  al.  2012:  130;  Sanders  1995),  market  forces  alone  are 

considered  an  inadequate  substitute  for  policy  planning  (Singleton  et  al.  2012:  114). 

Sullivan (2007), contributes to understanding the importance of government engagements 

with local organisations like the network in the Northern Territory, by concluding that in
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remote development contexts service delivery organisations, and by extension for this 

analysis the fire abatement network, should not be conflated with an institution of self- 

government. Sullivan finds that a representative structure is not required for such 

organisations  ‘because  the  function  of  representation  continues  to  happen  where  it 

belongs,  in  the  cultural  milieu  of  the  community,  and  in the  forms  appropriate  to  the 

culture’ (Sullivan 2007: 15). Instead, means for communication, information transfer and 

monitoring of consent, and effective policy input should be the focus for organisations 

operating in such remote developing contexts (Sullivan 2007: 15-16). 

The Federal Government could certainly play an instrumental role ensuring such 

accountability processes are in place during exchanges within assorted governance spaces in 

the Northern territory. Indeed, this role for the Federal Government corresponds to the role 

requested by facilitators within the proposed network-government partnership. Through 

analysis within Chapter Eight, the network and discussions about autonomy and regionalism 

were found not to be in opposition to government, but in tentative partnership with 

government where regulatory issues exist. 

Dillon and Westbury (2007), similarly emphasise the need for increased government 

engagement by establishing the institutional architecture and frameworks which underpin 

citizenship, as well as public and private service provision in a way that allows Indigenous 

people to make decisions concerning the way they live their lives. New arrangements are 

believed required that complement existing Indigenous structures and institutions, 

facilitating and enabling citizens and groups in determining and making decisions within a 

space allowing Indigenous Australians to engage with mainstream values on their own
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terms. To repeat, remote Indigenous Australia is a highly complex development context 

impacted by the following factors: coexisting and contradictory policy approaches; problems 

applying centralised policy frameworks to radically diverse Indigenous nations across 

Australia; differing colonisation experiences translating to different present trauma levels; 

accountability short falls associated with blame shifting and unclear jurisdiction within the 

federal-state institutional matrix and service delivery organisations; a political culture 

accepting substandard policy outcomes in remote areas as a consequence of geographic 

isolation and the expense entailed in delivery, as well as limited market access and capacity 

to participate in mainstream economic institutions. These factors all point towards the need 

to find and create governance pathways incorporating public, private and the third sector in 

coherent and effective long term development policy (Dillon and Westbury 2007). 

Findings from this governance network analysis concerning the new state-society 

relationship   inform,   but   do   not   support,   much   network   literature   concerning   the 

imperative for states to re-engage with more horizontal decision making platforms with 

network societies.   For example,  Osborne et al. (2002) find that within the new state- 

society relationship the state seeks to work collaboratively with non-state organisations in 

order to enhance its legitimacy within an increasingly pluralist society, by incorporating 

service providers and other agents creating social capital. Government is also believed to 

be involved with designing new mechanisms to steer decision making processes 

incorporating multiple non-state actors into decision making within the civil sphere called 

governance (c.f. Rhodes 1997; Jessop 1998; Stoker 1998; Bevir 2004; Kohler-Koch and 

Rittberger 2006). Further, governance according to Pierre (2000) results from developing
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alternative organising strategies through which the state can articulate and pursue collective 

interests without reliance upon coercive mechanisms (Pierre (ed) 2000: 2-3). 

Further, Rhodes (2000) finds government’s new role is to facilitate socio-political 

interactions, encouraging partnerships and responses to policy issues, including resource 

distribution in order implement policies (Pierre (ed) 2000: 58). Rhodes (2000) also states 

the issue is not whether the state or networks gain advantage over governing within 

societies, but how to develop and manage networks in conditions where they have been 

found  to  be  the  best  way  for  organising  for  public  good.  This  leaves  markets  and 

hierarchical organisational forms intact in situations where they in turn are the best match to 

a governing context (Pierre (ed) 2000: 81). Finally, Peters (2000) finds corporatist and 

corporate pluralist models for new state-society relationship suggests the state’s capacity 

is actually enhanced through involvement from other public and private groups in the 

policy process. Involvement allows governments to co-opt groups into policy decisions and 

thereby prevent subsequent opposition to the policy and its implementation (Pierre (ed) 

2000: 50). 

While evidence can be found that the Federal Government in Australia is attempting to 

engage with and work collaboratively with the fire abatement network, the degree to which 

the  Federal Government  is being instrumental in this relationship does not reflect the 

central role for government described within the above collection of governance literature. 

Indeed,  legitimacy  for  both  the  network  and  the  Federal  Government  through  such  a 

shared arrangement would depend upon genuine engagement translating to improved 

development outcomes. However instead the remote development predicament attributed
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by some scholars to be a result of ineffective government engagement and limited 

mainstream policy effectiveness in northern Australia, contributed to the fire abatement 

network’s legitimacy as an informal societal institution attaining significant development 

outcomes. While the network was able to bridge this perceived governing gap in the northern 

region, and to the extent that the network was considered inclusive enough, it would, 

according to Sørensen and Torfing (2005), be regarded as a legitimate form of societal 

governance in the region it operates within. 

This outcome suggests  that the fire abatement network in northern Australia operates 

within a governance context distinct from some other networks in more developed socio- 

political contexts. The result is a different type of changing state-society dynamic. In this 

instance, the network is believed to exercise more ingenuity in shaping the relationship 

with government, and such collaborative efforts intended to utilise fire abatement as a 

vehicle for development in the region were largely not embraced by the Federal Government 

at the time data was collected. 

This final empirical analysis confirms the proposition: Governance networks can work to 

address  imbalances  in  relationships  of  power  contributing  to  poverty.  Through  the 

capacity, leadership and community development outcomes associated with informal 

network management  mechanisms described within this thesis,  this network has been 

shown to explicitly work towards addressing imbalances in power leading to poor 

development outcomes in remote northern Australia. Indeed, network members were 

consciously  aware  implementing  a  government-network  partnership  in  the  manner
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described:  ‘will  influence  the  corporate  structures  through  which  Indigenous  service 

deliverers ultimately seek to work’ (Russell-Smith et al. 2009: 298). 

As an organisation that has demonstrated mechanisms for effective cooperation within a 

highly diverse context, Young (2011) can be utilised to understand the possibility for a 

differentiated governance that is capable of effective group representation by incorporating 

disagreement and difference. Through a ‘differentiated governance’ approach detected 

within the informal management mechanisms described in chapters Five and Six, 

difference has been found to be able to remain within the network, because the network’s 

relational structure was able to provide sufficient yet differentiated advantages to 

members. Through such encompassing and locally specific management mechanisms, 

cultural homogenisation does not become a direct result of engagement in mainstream 

political process for the Indigenous groups involved. 

This finding is informed by Kooiman (1993), who states a means to assess governance 

network influence towards creating conditions for greater democracy within the new state- 

society relationship, by asking: does the system tend towards autonomy or is it drawn into 

the orbit of bureaucracy? And, how does the system move between the two? This is termed 

by Kooiman the ‘internal structuring task’, where what needs. to be considered is said to be 

‘structuring of communication and learning, structuring of representation and structuring 

of management responsibilities’ (Kooiman 1993: 250-260). Indeed, such network 

engagement with government through the types of ‘structuring tasks’ outlined within 

chapters Seven and Eight, indicate the likelihood for a similar transforming state-society 

relationship towards greater partnership according to principals of subsidiarity into the
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conservation  economy  detected  across  northern  Australia.  Coleman’s (1988) theory about 

‘networks as social capital’ is confirmed through these findings (Coleman 1990). 

This is a key research finding for the thesis, as the emergence of governance networks is 

considered important by scholars precisely because network interdependence with wider 

social and political institutions indicate the possibility for networks to catalyse 

transformation within the wider governance realm. Indeed, Dale (2013), suggests that in 

order for governments to make most use of the Northern Australian Ministerial Forum 

(NAFM) policy and implementation programs through increasing cross-northern alliances, 

governments will need to find ways to ‘foster these emerging alliances organically and in a 

progressive, structured way’ (Dale 2013: 11). 

This type of decentralisation in accord with subsidiarity is considered to be compatible 

with the decolonising development context studied, as it is a context where sufficient local 

capacity exists and is being consciously developed, and where high cultural diversity and 

geographic differences accentuate the need for locally derived input into centrally directed 

policy process and implementation. This outcome is also central to the thesis in 

understanding   governance   networks   as   an   organisational   form   compatible   with 

community development.  This interpretation of the emerging state-society relationship in 

northern Australia whereby supported subsidiarity empowers a locally informed 

development pathway is compatible with work by Dale (2013), who concludes: 

Strong  regional  determinism  and  decision-making  within  a  wider  national  and  global 
context can be referred to as endemic regionalism. Strong endemic regionalism is essential to 
ensuring a stable future for the north, but needs s upport i ve  national and state policy 
frameworks. 
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(Dale 2013: 25) 

Findings from combined analyses within this research project do lead to the conclusion 

that networks can be an organisational form capable of encompassing community 

development objectives, as findings reveal members attempt to address the institutional 

imbalances in power which create poverty. As a way of organising that is found capable of 

negotiating diverse cultural perspectives, the network has utilised governance mechanisms 

that   were   capable   of   effectively   operating   within   the   cross-cultural   community 

development context. This is important to understandings of governance as a renegotiation 

of the state-society relationship. Kooiman (1993) identifies the challenge within the new 

decentralised political landscape as being finding ways to coordinate between conflicting 

institutions where different perspectives, goals and practices must be successfully 

negotiated. This is because diversity implies broad and generally accepted interpretations 

of reality are not usual within heterogeneous groups, making problem definitions, which 

form the basis for networks organising, more subjective (Kooiman 1993: 254). 

To summarise, it has been shown the network has developed internal governance 

mechanism specific to this cross-cultural development context which actively negotiate 

difference to enhance overall organisational capacity. Accountability mechanisms have also 

been designed in order to enable network–government relationship transformation in a 

way   compatible   with   community   development.   This   organisational   transformation, 

keeping intact the ‘differentiated governance’ already achieved by the network, was intended 

to  occur both  within the network as capacity development,  within the wider 

community, and with the wider political processes communities engaged with.
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The important conclusion through this analysis is that process, rather than policy, is the 

pathway to more effective community development within this context. What has been found  

is  a  process  that  incorporates  strategic  partnership  as  engagement  in  political process 

and decision  making.  This is form  of participation and representation is quite different 

to traditional democratic processes involving formal representation to develop and 

endorse specific funded policies. This finding may provide one of perhaps many institutional 

models for such complex contexts, where a process of ongoing negotiation, flexibility and 

transformation is required to overcome the multiple problems encountered, rather than 

specific policies. Through both intention and action, this governance network has 

demonstrated means to address imbalances of power contributing to poverty in Australia’s 

northern remote region. 

Applicability of Network Governance and Grounded Theory to this Study 

This final section revisits the applicability of the network governance concepts developed 

as a framework for data analysis within Chapter Two. The applicability of Grounded Theory 

methodology to this particular study utilizing a governance network framework is also  

discussed.  This thesis has sought to focus upon a particular range of network 

governance concepts believed to be applicable to a specific inter-cultural community 

development context. As such the concepts developed and utilised through the analytical 

framework do not in any way attempt to encompass all network governance concepts, of 

which there are so many. Rather, concepts felt applicable to data have been selectively 

utilised in order to explore the particular organisational issues encountered
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within the data. It is discussed whether new theoretical development is required in order 

to explain the observed network characteristics. 

Governance, defined as the study of the political transformation from hierarchically 

organised and unitary systems of government, towards more horizontally organised and 

fragmented systems of governing (Sørensen 2002), encompasses an enormous array of 

concepts associated with explaining broad social and political change. Networks have been 

described as a particular governance type within wider governance study, as collections of 

self-organising relationships attempting to achieve through exchange, similar outcomes to 

government while utilising different management mechanisms than those traditionally 

utilised by government (Kooiman 1993: 255). 

This  research  project  has  filled  identified  gaps  within  the  literature  by  showing  that 

network management mechanisms can evolve within governance networks, directly 

translating to management strategies contributing to community development processes. 

This occurs through management strategies fostering autonomy and empowerment within 

communities, as a function of fire management activity. This finding gives some insight into 

the changing state-society relationship specific to a developing context, in comparison to 

changing state-society dynamics expressed within wider governance literature. This outcome 

has in turn driven the conceptual thrust and focus of this research into network governance 

differentiated  through  management  mechanisms encountered  in  the developing context.
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Go v e r n a n c e n e t w o r k s a s a n a n a l y t i c a l a p p r o a c h 

In making the categorical distinctions listed as resource exchange, internal relationships, 

stabilisation and transformation, as well as a new state-society relationship, it is intended the 

separate concepts developed are viewed as both conceptual propositions as well as empirical  

descriptions   about   network   process.   Governance   networks   has   been   the analytical 

approach informed such conceptual categorisation, as it exists in both empirical and 

analytical forms. The governance conceptual framework is described as not fixed but open, 

as its application endeavours to formulate a ‘coherent set of statements about the 

organisation of interactive processes that arise around problem solving’ rather than a theory 

accounting for all observed phenomena (Kooiman 2004: 255). 

Results from the fire abatement network study confirm the view presented by Judge et al. 

(1995), that governance is an attempt to establish a paradigm shift away from normative 

approaches and outcomes that rely on prescriptive means for inquiry. A prescriptive means 

for inquiry was not apparent within the analytical approach taken, results bearing a set of 

analyses generated through context specific positioning of selected concepts, rather than 

conforming data analyses to match a predetermined theoretical account. Like Judge et al. 

(1995), it is contended that governance as a conceptual framework is useful because it 

provides a system, language and frame of reference through which governing processes 

can  be  examined  (Stoker  1998:  18).  This  is  thought  to  give  governance  value  as  an 

analytical tool because it allows theorists to pursue approaches not possible with more 

traditional theories employed in institutional study (Stoker 1998).
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The utility of this network governance analytical approach is that it has been found to be a 

means to understand informal organisational phenomenon, which does not restrict data 

interpretation to existing concepts. Networks have been described as a particular governance 

type within wider governance study. Networks as governance are understood to be self-

organising, informal formations attempting to achieve similar outcomes to government, yet 

utilising different management mechanisms than command hierarchy utilised by 

government (Kooiman 1993: 255). Analyses contributing to the understanding of informal 

management mechanisms, stabilisation and formalisation for legitimacy, as well as an 

evolving network-government relationship thought indicative of the changing state- society 

relationship identified within the governance literature, all add to a more comprehensive 

understanding of the role of governance networks within such complex community 

development contexts. This is to say that while the thesis was developed through 

observations and interviews with specific governance network in northern Australia, 

governance network findings are not bound by this particular context. 

Overall, as a set of concepts rather than a teleological theory, network governance as an 

analytical approach has effectively generated analyses required to address each research 

question. The network governance approach has provided a way to organise analysis 

according to conceptual groupings which have developed through wider network studies, yet 

did  not  limit  such  groupings  nor  concepts  through  prescriptive  means.  That  said, 

existing concepts were generally found to encompass and account for the range of 

relationships   encountered   within   the   data.   Through   experience   with   this   research 

approach, it is believed that the multiple interpretations found possible through aligning 

different conceptual statements within the network governance paradigm have benefited
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from refinement through categorical clustering present within governance network 

literature. 

Gr o u n d e d t h e o r y for s t u d yi ng  g o v e r n a n c e n e t w o r ks 

Grounded Theory methodology has been used as the research methodology felt most capable 

of fulfilling the various analytical tasks set by the network governance approach. Through   

the   Grounded   Theory   methodology,   data   and   governance   concepts   were constantly 

compared in an iterative way, in order to establish relevance and applicability of concepts 

through data patterning. In this way utilising of Grounded Theory as the methodological 

approach to data collection and analysis was found, as thought, to be compatible with this 

particular governance network analysis. This is because Grounded Theory similarly draws 

upon a flexible yet iterative approach to data collection, compatible with the network 

governance approach by facilitating category and concept refining according to patterns 

emerging through data interpretation. 

Illustrating the compatibility of the Grounded Theory methodology with the governance 

network approach to analysis, Stoker (1998) accounts for the diversity of concepts applicable 

to governance by utilising a heuristic approach, that is through trial and error, in the 

development of a constructivist style analytical framework. That is, the governance 

framework is developed through interaction between experiences and ideas. This is felt 

essential in order to develop a framework capable of capturing the dynamic processes 

being studied, rather than conforming data to pre-defined categories (Stoker 1998: 26). Such 

an appreciation about how to interpret and present qualitative data has been shown to be 

shared and supported through Grounded Theory methodology.
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On the basis of analyses summarised within this chapter, the conclusion can be drawn that 

the  various  network  governance  concepts  deemed  applicable  to  the  fire  abatement 

network, in concert with the Grounded Theory methodology utilised for data collection and 

analysis, have demonstrated strong interrelated utility as a means to categorise and link 

power based explanations emerging through data interpretation. Through the application 

of such techniques, this thesis has demonstrated that the network governance concept can be 

extended into notions of community development, and through such interdisciplinary 

research inform a contemporary understanding regarding community development 

occurring within the more horizontal political governance spaces described. 

Future Research Possibilities 

The applicability of the network governance to this context extends to related avenues for 

future study generated through this research project. Some additional fields of inquiry 

generated through the research project but not directly addressing the research questions 

emerged through analyses. The first is that outcomes from this study may be compared to 

other contexts where Indigenous people are finding ways to effectively organise within 

decolonising and decentralising political contexts in order to benefit from effective 

governance. Such comparisons could be made in order to see what organising features are 

shared, as well as which organising aspects are unique to a specific development context. 

Findings  through  various  analyses  also  indicate  governance  networks  not  only  form 

around policy issues, but also act as a foundational support for related collective activity such 

as social enterprise (cf. Hoang and Antoncic 2001). As both governance networks and
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entrepreneurial  networks  utilise  and  develop  social  capacity  at  the  local  level,  more 

focused research into governance networks as entrepreneurial vehicles would further inform 

the new state-society relationship described within this thesis. 

A further avenue for inquiry emerging from this study is that networks may be an 

organisational form compatible with social movements.   Because this is a study into self- 

organising  networks  which  operate  informally  towards  social  transformation,  the  real 

world impacts the network has been shown to exert within its location provide evidence 

for governance networks being sites for social movements. Indeed, Taylor and van Dyke 

(2004) finds networks to be significant to social movement study, as it is within networks 

that stories and practices develop shared meaning for the type of group discourse required 

for collective action (Taylor and van Dyke 2004).Social movement theory would no doubt 

inform such a research scope, as social movement theory explicitly finds a link between 

personal  experience  and  views,  and  political  action  directed  towards  change  (Melucci 

1996). There is evidence within the present study indicating social movement theory could 

hold a significant relationship with network governance theory. It is suggested that future 

study regarding this relationship may offer original conceptual insights for the governance 

network paradigm. 

It is apparent through the study that governance networks can not only form part of social 

movements as instruments for policy creation in effective partnership with government, 

but that governance networks can also be fertile sites for exchange within communities, 

where capacity and community development can occur. Such occurrences may result in more 

empowered  citizens,  increasingly  capable  of  designing  and  actualising  their  own
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development trajectories through informal organisations such as networks. There are social-

justice implications for this particular governance network finding, which indicate 

empowerment for communities can occur through governance networks. Such a finding 

may indicate that community empowerment, alongside economic development, can occur 

through  cross-sectorial  resource  management  driven  enterprise.  Community 

empowerment from a social justice perspective could similarly contribute to existing 

governance network explanations concerning new forms of participation within 

decentralised contexts. 

The  extent  to  which  such  networks  result  from  and  in  turn  influence  a  regionalising 

dynamic also requires further exploration, as indicated by the changing state-society 

relationship described within Chapter Seven of this research project. Northern Australia is 

highly culturally diverse, with substantial economic, geographic and climatic differences to 

those  experienced  by  southern  Australia,  all  of  which  support  a  federated  national 

structure (Singleton et al. 2012: 92). Indeed, Dale (2013) sets out the debate for a changed 

relationship for Northern Australia’s within the nation’s federated system. Dale calls for a 

northern-driven, but nationally integrated governance system capable of negotiating big 

policy decisions. This governance proposition accords with the principal of subsidiarity, 

allocating to central authorities only those decisions that are beyond local abilities, yet 

guaranteeing regions the right to set policies that reflect their regional priorities (Cass 

1992; Delors 1998; Sullivan 2007). 

While complete independence or autonomy from the Federal Government is found not 

desirable   by   the   network   studied,   transition   away   from   heavy   dependence   upon 
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government and its various resource contributing and organising agencies is argued to be 

occurring through the type of self-organising initiatives encountered during this study. As 

governance networks and their possible relationship with regionalism do not form the 

focus for this study, issues relating to autonomy and regionalism detected in data suggest 

governance networks can express a significant relationship to regionalising processes. 

Indicating this pattern may extend beyond the particular governance network studied, 

Sanders (2004) studying regionalism in the Torres Strait region, finds an effective 

confederation of councils respecting local autonomy and complementing localism, rather 

than a regionalism which overrides localism, is preferred (Sanders 2004: 5). 

Concluding Comments 

The broad objective of this study was to gain insight into effective governance mechanisms 

enabling community development that is derived from improved resource management 

strategies involving local communities. The focal point of analysis was not the institutions 

involved in the network, but the mechanisms encouraging constructive relationship between 

institutions and network actors in the governance process.   The thesis has addressed this 

broad objective by considering how the fire abatement network in remote northern Australia 

illustrates examples answering the research questions concerning the relationships between 

network governance and the community development process listed within Chapter One.  

These questions encourage reflection upon how the governance network has incorporated 

informal structural and managerial relationships that serve as organising mechanisms 

compatible with community development. 
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This thesis has reflected upon how governance occurring through local networks can become 

intertwined with community development process. It has been discussed that this can  occur 

in  such  a  way  that  is  compatible  and  supportive  of  broad  community development 

principles based upon citizen empowerment.   Community development, understood to be 

the values and practices collectively utilised by a range of citizens in order to overcome 

poverty and disadvantage, has been shown to be exerted through the governance network 

studied. 

Stated within the introduction, it is held that at its heart community development engages 

with changing  the  relationships  of  power  causing  poverty  (cf.  Craig, Popple and  Shaw 

2008).  Such  community  development  values  and  practices  have  been  shown  to  be 

expressed through the network with the explicit intention of empowering individuals and 

groups. This has been primarily achieved by imparting sets of skills required to carry out 

different aspects of fire abatement activity, which have been shown to also establish skills 

positively   impacting   wider   community   development.   This   is   particularly   the   case 

concerning leadership strengthening. Through the example provided by network studied, it is  

believed   political   participation   can   be   deepened   through   the   development   of 

mechanisms for broad or appropriate participation in decision making within governance 

networks, although this does not necessarily translate to democratic strengthening according 

to traditional democratic principles. 

Implications for an evolving state-society relationship in northern Australia indicated 

through findings, which show a regionally organised attempt to address the particular 

development needs within the region, reveals significant informal cooperation between 
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third sector groups. Such cooperation has formed as citizens and groups at the local level 

attempt to articulate greater control over development issues in partnership with all levels of 

government. In turn, a shift in the state-society relationship is proposed which indicates a 

regionalising trend. 

By exploring a range of issues concerning network governance as both an analytical and an 

empirical concept, emergent governance mechanisms specific to the inter-cultural 

development context have been revealed that substantiate this proposition. Such findings 

indicate  selectively  inclusive  decision  making  processes,  underpinned  by  every  day 

network tasks, which function through shared network ethos. At its most basic level, this 

ethos has  been found to value capacity building as a means to strengthen and extend 

network functions intended to actualise a regional economy compatible with cultural and 

conservation values considered by network members to be appropriate to the regional 

context. 

Yet this intention by the network members interviewed does not envision a development 

pathway that is separate from mainstream political process. Instead, opportunities for 

greater, although  changed,  government  involvement  have  been  sought  through  the 

network.  By encouraging government uptake of regulatory process and supportive policy, 

the network has attempted to steer such increased government involvement. This outcome 

offers an example of a governance network operating within a developing context which 

has explicitly worked towards redefining roles for actors at the regional and federal levels.
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Appendix A:     Participant Information 

Statement and Consent Form 

CHARLES DARWIN UNIVERSITY 

PROJECT: 

Carbon Constellations in the NT: Mapping Governance for Community Development 

CHIEF INVESTIGATOR: Jennene Marum 

PURPOSE OF THE STUDY 

You are invited to participate in a study on the emerging governance framework for fire abatement in 

the Northern Territory. As a member of a fire abatement related organisation or government agency, 

your involvement is sought to develop understandings of policy process in this area. The intention of 

the research is to gain insight into effective governance mechanisms for community development in 

remote areas derived from resource management. The focal point of analysis is not the institutions 

involved, but the relationships occurring between institutions in the governance process. 

BENEFITS OF THE STUDY 
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By identifying and exploring the role of governance in the NT development context, the knowledge gap 

surrounding social, economic and institutional aspects of carbon management in savannah country is 

addressed. Understandings achieved through the research are intended to result in supportive 

governance models capable of facilitating community development in the NT. The study is particularly 

important to understanding uncertainties and variables in cross cultural governance environments. 

WHAT WOULD BE EXPECTED OF YOU? 

If you decide to take part in the research, you will be involved with various qualitative data collection 

activities. Interviews will be organised with possible follow-up discussions over 2009-10. A semi 

structured interview style will require your consideration and input into the research questions:  

1. What features of governance support or inhibit the development of capacity, contributing to

sustained social and environmental outcomes? 

2. Which particular cultural factors, values and assumptions present in and between institutions in the

NT fire abatement context have most bearing on governance characteristics? 

DISCOMFORTS/RISKS 

No risk or harm is anticipated and all research involving participants is voluntary. You can cease 

participation at any time. You are able to access and verify your own input into data through the 

research process. The chief researcher and supervisors have ensured all aspects of field research were 

developed to comply with Australian human research ethics standards. 
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CONFIDENTIALITY 

Data collected will contribute to theoretical discussion of institutional network formations and will in 

no way include individual characteristics of participants. Participants will not be identified in the 

presentation of results. The chief researcher and supervisors are the only people who will have access 

to data collected. Data will be stored for one year after completing the project. This period has been 

chosen as a means of verifying any remaining issues should they arise. Any controversial material 

arising from the research will be reviewed with concerned participants before inclusion in published 

material. The chief researcher takes responsibility for interpretation of all findings presented in the 

thesis. 

YOUR PARTICIPATION 

Your agreement to participate in the study would be very beneficial to the project and all 

contributions will be gratefully acknowledged in any published material. Participant input is entirely 

discretionary and open to suggestion. It is hoped the opportunity to engage in the research will allow 

persons involved in the governance process input into developing governance models. 

RESULTS OF THE STUDY 

Results of the study will be made available to participants. Data will be incorporated into a thesis 

which may be published following peer review. 
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PERSONS TO CONTACT 

If you have any questions about the project, please contact the researcher: Jennene Marum on 08 8946 

7664. 

If there is an emergency or if you have any concerns before commencing, during, or after the 

completion of the project, you are invited to contact the Executive Officer of the Charles Darwin 

University Human Research 

Ethics Committee on 08 8946 6498 or by email: 

cduethics@ cdu.edu.au. 

The Executive Officer can pass on any concerns to appropriate officers within the University. 

This information sheet is yours to keep.
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CHARLES DARWIN UNIVERSITY 

Adult Consent Form 

PROJECT TITLE: Carbon Constellations in the NT 

I, ......................................................................... of................................................................. 

Hereby consent to participate in a study to be undertaken by 

Jennene Marum, of Charles Darwin University, and I understand that the purpose of the 

research is: 

To develop understandings of policy process surrounding development of the carbon economy in the 

Northern Territory. The intention of the research is to gain insight into effective governance 

mechanisms for community development derived from resource management. The focal point of 

analysis is not the institutions, but the relationships occurring between institutions in the governance 

process. 

I acknowledge that: 
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·the aims, methods, and anticipated benefits, and possible risks of the study, have been

explained to me by  - Jennene Marum 

· I voluntarily and freely give my consent to my participation in such study.

· I understand that aggregated results will be used for research purposes and may be

reported in academic journals. 

· individual results will not be released to any person except at my request and on my

authorisation. 

· I am free to withdraw my consent at any time during the study, in which event my

participation in the research study will immediately cease, and any information obtained will 

be returned to me or destroyed at my request. 

Signature: ....................................................................... Date: ........
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Appendix B: Interview Participants 

Participating Organisations 

Representatives were sought and engaged from the following organisations involved with 

network activity: 

1. Northern Territory Government, various departments (NTG)

3. West Arnhem Land Fire Abatement Project (WALFA)

4. Central Arnhem Land Fire Abatement Project (CALFA)

5. Northern Land Council (NLC)

6. North Australian Indigenous Land and Sea Management Alliance (NAILSMA)

7. Northern Territory Cattlemen’s Association (NTCA)

8. BalanceCarbon

9. Healthy Country Healthy People (HCHP)

10. Indigenous emissions trading program

11. Savvy Community Development Consultants

12. Charles Darwin University (CDU)

13. United Nations University

14. EcoFire

15. Australian Tropical Forest Institute
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16. Commonwealth Science and Industrial Research Organisation (CSIRO)

17. Tropical Savannas CRC
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Appendix C    Interview Questions 

Interview questions were selected from the following list to initiate discussions during 

interview. As mentioned within Chapter Three, Research Methodology, these questions 

served as stimulus for wider discussion on related relevant topics. 

Part One:  Background to Institutions Involved in the Network 

o Which other institutions are involved in the network?

o How and why were these institutions designed?

o What function do these institutions provide within the network?

o What is the jurisdiction of each institution?

o Whose interests are represented by each institution?

o What is the role of these institutions in formulating, implementing and evaluating

local, state and federal policy? 

o What are the performance, control and accountability systems adopted by the

institutions? i.e. formal, informal, internal and external controls, indicators 

measured. 

o Implications for institution types and their accountability:

1. totally integrated into a larger department

2. a distinct unit within a larger department

3. a separate operating agency reporting to a Minister
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4. an arms-length agency reporting to a board of directors?

(Graham 2002) 

o What are the governance and development values accompanying each institution in the

network, reflected in institutional policies and evaluations? 

Part Two:  Network Exchanges and Interactions 

Financial exchanges 

o What funding streams are transferred between institutions?

o What roles do for-profit entities play in the network’s economy?

o What are the ways in which non-government institutions influence the allocation of

o resources and are involved in determining associated law and policy?

o How is reinvestment of financial gains made through the network?

o What factors associated with legitimacy of institutions within the network

o connected to maintenance of financial flow via investment from mainstream and

o niche sources?

o How does the need to obtain and manage external support affect elements of a

governance regime e.g. structure, policies? 

o What happens to internal accountability mechanisms when organisations receive

funding from governments or external agencies i.e. to whom are such organisations 

accountable? 

o What impact do changing economic relationships have on other intra-institutional

relationships? i.e. how do they interact/influence each other? 
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Non-material exchange 

o What are the valuable skills, relationships and knowledge exchanged in the network?

o How do non-material resources exert influence within the political economy?

o How is non-material exchange invested in and reinvested in?

o What influence does title to land offer?

o What is the extent to which the network is open to new participants and are they

o able to benefit from the network’s resource flow and non-material exchanges?

o Evidence of cooperation with others responsible for land use management in adjacent

lands? 

Part Three: Protocols, relationships and influence 

Network Protocols 

o What formal rules or juridical procedures apply to your institution?

o What are the internal and external regulatory powers affecting the network?

o What informal rules and other organisational agreements are relevant to the

network/your institution? (for example information provision, access opportunities, 

professional codes, etc.) 

o What meeting and consultation procedures or other organisational constructions exist

in the network? 

o How does the network organise the power to enter into informl network

arrangements? 

o How is transparency, accountability and legitimacy formally expressed in the

network? 
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o What processes indicate internal regulation?

o What is ambiguous about these accountability processes?

Network Relationships 

o What are the coherent groups of actors and interaction situations around policy issues

and/or initiatives meaningful to network initiatives? 

o How coherent are the groups?

o Which actors interact in which contexts (sector, policy, etc.)

o Which actors interact frequently and which infrequently?

o Which actors have varying patterns of interaction?

o Is there relational stagnation in the network? If so, why?

o Which actors seem central and peripheral in the network based on contact patterns?

o What perceptions do actors hold with regard to their role in solving problems

concerning the network? 

o To what degree do these perceptions correspond to those of other actors?

Influence 

o How is direction introduced into the network?

o Are there facilitators/managers within the network?
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o Is there evidence of sharing or delegation of some powers through network

relationships? 

o Where and how are decisions made that are important to the initiative?

o How is influence exerted in decision making?

o How are decisions enforced?

o What mechanisms are used to represent and account for the diversity of interests?

o How is equality in representation negotiated through involved institutions?

o How do external community expectations, needs and demands influence the

network and what does this result in community representation and 

responsiveness? 

Part Four: Community development, culture and governance 

Community development and culture 

o How do the various members see ‘good governance’ – and what does this say

about the cultural values present? 

o Within the network’s shared memory, what processes have led to governance

o ‘failure’?

o What are interactions employed to address intercultural matters of power,

autonomy, scale, representation, legitimacy and accountability? 

o Does the decision making process reflect the social values and beliefs of

Indigenous peoples involved? Do network relationships reflect these values? 

o What are the relationships between traditional forms of leadership (elders, TOs

etc) and contemporary representation in the network? 

393



Culture and governance 

o Do dominant powers and institutions of government impact upon the network?

o How have various levels of government supported or hindered network

development and activity? 

o What has been the impact of the national de-centralisation trend on community

development and the recent re-centralisation trend on the network? 

o What evidence is there for Indigenous involvement in implementation and

evaluation of resource management policy and associated conservation and 

development programs? 

o What are the ways in which public support is accessed for resource management

o and how could this environment be made more accessible within the NT

community development context? 

o What gaps exist in the current suite of community development initiatives and

where should future energies be directed? 

Part Five: Political outcomes 

o What are considered to be the most influential interdependencies among these

relationships? 

o How are relationships of dependence justified and what are the implications for

dependence achieved in this way? 

o What do true interdependencies look like?

o How is the issue of institutional autonomy expressed within the network?
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o How do network members see their ability to affect social and political outcomes

in this governance process? 

o How are local interests balanced with national interests through the network?

o What actions are taken to facilitate autonomy or integration into wider governing

frameworks? 

o How do private interests in the network (businesses, service providers, volunteers

etc.) conform with or rival direction from government institutions through capital 

and other resource flow? 

o How does the network involve the redistribution, use and efficacy of power? i.e.

legal and non-legal power; supplementary power, power through legitimacy and 

responsibility. 

o Is there evidence supporting adaption to the social-political environment as a

result of network activity? 

o Are state institutions interested in reforming to better match Indigenous

engagement in this context? Is this approached through internal regulation? 

o What is the current negotiation in terms of the state/territory reaping revenue

from fire abatement? 

o How have various levels of government supported or hindered network

development and activity? 
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Appendix D   Ethics Approval 

Ethics approval for this study was granted by Charles Darwin University Human Research 

Ethics Committee for the duration of the project. The final ethics repost for the project 

was considered and accepted by the committee at meeting 4/14 on June 24 2014. Stated 

within the introductory chapter, the governance network that has formed around the 

WALFA project is formed the focus of research. The Northa Australian Indigenous Land 

and Sea Management Alliance (NAILSMA), Indigenous rangers and Traditional Owners 

form part of this network. However as stated within Chapter Three, Research 

Methodology, unfortunately Indigenous members involved with WALFA did not 

participate in the study although several requests to take part were extended.  In order to 

bridge this data gap where it became apparent, secondary data was utilised from the 

extensive study conducted by Sithole et al. (2008). This approach has also been described 

within Chapter Three. 

Despite very limited Indigenous engagement in the study, the approach to research is in 

accord with the AIATSIS Guidelines for Ethical Research in Australian Indigenous Studies 

(2012). In particular, research adhered to the guidelines concerning the rights of 

Indigenous participants to share in the understanding of the aims and methods of the 

research, as well as the results, as outlined in the following statement:  

It is essential that Indigenous people are full participants in research projects that concern them, share an 

understanding of the aims and methods of the research, and share the results of this work. At every stage, 

research with and about Indigenous peoples must be founded on a process of meaningful engagement and 

reciprocity between the researcher and Indigenous people. It should also be recognised that there is no 

sharp distinction between researchers and Indigenous people. Indigenous people are also researchers, and 

all participants must be regarded as equal partners in a research engagement. 

(AIATSIS Guidelines for ethical Research in Australian Indigenous Studies 2012: 3)

Awareness of this approach informed initial contact with Indigenous rangers and 

Aboriginal associations involved with the WALFA project, detailed within Appendix A: 

Participant Information Statement and Consent Form.  For instance, the project was 
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described during phone contact with Aboriginal Associations where this was successful, 

and invitation to participate was emailed. All network members were made aware that 

data obtained during data collection and the results of later data analysis would be 

available at any time upon request. All network members have also been encouraged to 

inquire about the study’s progress, analysis and results.  
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