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Abstract 

This thesis explores some of the equity dimensions of emerging international markets 

for environmental services. It does this by analysing how processes to formulate 

national policies aimed at reducing emissions from deforestation and forest 

degradation (REDD+) in Papua New Guinea reflect diverse interests at multiple 

scales. The research responds to concerns that, in designing REDD+ policies, 

insufficient attention has been given to the implications for communities who live in, 

and depend upon, the forests that REDD+ initiatives are designed to conserve.  

The study employs a political ecology approach and draws on social and political 

theory and associated analytical methods, including discourse analysis and policy 

network analysis to identify whose ‘voice’ is being heard in national REDD+ policy 

processes and whose ‘vision’ is being realised in REDD+ policy outputs.  The study 

finds that a number of actors across multiple scales – international, national, local – 

have had a ‘voice’ in national REDD+ policy processes in Papua New Guinea. State 

and civil society actors are found to be especially influential and central in many 

REDD+ policy networks. These and other actors share an equity discourse that 

focuses on the rights of forest-dependent communities and form a coalition of actors 

promoting transformational change in forest policy that can achieve effective, 

efficient and equitable REDD+. However, a powerful a coalition of actors promoting 

business-as-usual interests and ideas exert covert influence over REDD+ policy 

processes and are currently realising their ‘vision’ of REDD+. These actors and the 

discourses and resources they employ are currently constraining transformational 

change.  



xxi 

These findings highlight the importance of connecting local needs and perspectives 

in the design of national policies, and for those designing international environmental 

regimes to take into account unique national contexts in order to achieve effective, 

efficient and equitable outcomes in practice. 
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Chapter 1  

Introduction 

We see the darkness of neon lights. We see the despair and loneliness in urban 

cities. We see the alienation of man from man that is the result of the present 

machine orientated economy. We see true social security and man’s happiness 

being diminished in the name of economic progress. 

Constitutional Planning Committee (1974)
1
  

1.1. Introduction to REDD+  

In 2003, or so the story goes (Lovera 2009), two men took a walk along a beach in 

Papua New Guinea during which they conceived an idea that would influence global 

and national forest policies in the years to come. One of the men was a Chief and 

leader of his people. The other was the son of American missionaries who had grown 

up in Papua New Guinea. The first man, the elder of the two, was complaining that 

his people could not realise the vast wealth contained in their forests. The problem, 

he explained, was that, as part of a loan agreement, the World Bank had imposed 

strict conditions for sustainable forest management on Papua New Guinea, with the 

aim of conserving forests and curbing illegal logging. The second man suggested that 

if the rest of the world wished these people to keep their forests standing, given their 

globally important environmental services such as carbon sequestration, then the rest 

of the world should be prepared to provide compensation.  

The first man was Grand Chief Sir Michael Somare; at the time of this conversation, 

he was the Prime Minister of Papua New Guinea. The second man was Kevin 

Conrad, a graduate from Columbia Business School and future leader of the 

                                                 
1
 Chapter 2, Paragraph 116, Constitutional Planning Committee Report (Constitutional Planning 

Committee 1974).  
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Coalition for Rainforest Nations. The idea they talked about on the beach that day 

would become known as Reducing Emissions from Deforestation and forest 

Degradation (REDD+), and would seal their place in history. 

Global deforestation and forest degradation are responsible for an estimated 12–20% 

of global greenhouse gas emissions (Gullison et al. 2007; van der Werf et al. 2009), 

second only to the energy sector, and more than the entire transport sector (Kanninen 

et al. 2007). The 2006 Stern Review on the economics of climate change suggested 

that reducing deforestation was a cost-efficient way to reduce global greenhouse gas 

emissions (Stern 2006). However, earlier attempts to include forests in the Clean 

Development Mechanism under the United Nations Framework Convention on 

Climate Change (UNFCCC) were unsuccessful, mainly because of political and 

technical concerns.
2
  

Two years after that walk on the beach, the governments of Papua New Guinea and 

Costa Rica introduced the concept of reducing emissions from deforestation (RED) 

at the 11
th

 Conference of the Parties (COP) to the UNFCCC in Montreal in 2005. 

Their submission sought to highlight the significant contribution of tropical 

deforestation to global carbon emissions but suggested that: 

in the absence of revenue streams from standing forests, communities 

and governments in many developing countries have little incentive to 

prevent deforestation … without a more complete market valuation, 

standing forests cannot overcome the economic opportunity cost 

                                                 
2
 Concerns ranged from the difficulty of guaranteeing the permanence of emission reductions from 

avoided deforestation to the risk that carbon markets could be flooded with ‘cheap’ credits if many 

developing countries reduced their deforestation rates simultaneously (Laurance 2007).  
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associated with their conservation (Governments of Papua New 

Guinea and Costa Rica 2005: 4). 

The concept underlying REDD+ is that forests in developing countries provide an 

important global public good (carbon sequestration) for which the international 

community should pay. It is also suggested that REDD+ could contribute multiple 

co-benefits, such as conserving biodiversity and other ecosystem services (Laurance 

2007; Harvey et al. 2010) and alleviating poverty (Brown et al. 2008; Peskett et al. 

2008), potentially providing ‘win–win’ outcomes.  

REDD+ has, and continues to be, a hotly debated topic at international, national and 

subnational levels. Several technical and ideological issues have been subject to 

considerable debate among national governments, civil society organisations, non-

governmental organisations (NGOs), scientists, the private sector and others. These 

include the appropriateness of using market-based mechanisms, concerns regarding 

national sovereignty, establishment of robust carbon emission baselines and 

measurement, reporting and verification (MRV) systems, and the need for social and 

environmental safeguards to mitigate any negative impacts on forest-dependent 

communities, Indigenous peoples and the environment [see Peskett and Brockhaus 

(2009) for an overview].  

In particular, civil society groups and others have questioned whether Indigenous 

peoples and local communities can access and participate meaningfully in 

international REDD+ schemes and emerging carbon markets [see, for example, 

Griffiths (2007), Peskett et al. (2008) and Okereke and Dooley (2010)]. There are 

concerns that REDD+ may infringe on the rights of Indigenous peoples and forest-

dependent communities and undermine customary tenure regimes as more powerful 
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actors seek to gain control over forests and the new value that has been placed on 

them (Brown et al. 2008; Cotula and Mayers 2009; Okereke and Dooley 2010; 

Phelps et al. 2010; Larson 2011).  

My enquiry seeks to illuminate some of the equity implications of REDD+ by 

analysing the ways in which forest-dependent communities in developing countries 

can access and influence national REDD+ policy processes. I do this through a case 

study of REDD+ policy formulation in Papua New Guinea. The few empirical 

studies of proposed REDD+ ‘pilot projects’ and emerging institutional arrangements 

in Papua New Guinea have found that communities lack awareness and 

understanding of REDD+ and forest carbon as a commodity (Filer and Wood 2012; 

Leggett and Lovell 2012) and highlighted the challenges both of implementing 

REDD+ in the context of poor forest governance (Melick 2010; Laurance et al. 2011) 

and of developing equitable benefit-sharing arrangements (Hunt 2010). Although 

REDD+ in Papua New Guinea may be relatively ‘cheap’ compared to emission 

reductions in developed countries (Howes 2009; Hunt 2010), these authors suggest 

that developing an enabling environment for effective, efficient and equitable 

REDD+ in Papua New Guinea will be neither quick nor easy (Howes 2009; Melick 

2010).  

1.1.1. Definition of RED(D)(+)  

As the REDD+ debate has evolved, the scope has gradually expanded from the 

original focus on reducing emissions from deforestation (RED), to incorporating 

forest degradation (REDD), and finally including the role of forest conservation, 

sustainable management of forests and enhancement of forest carbon stocks 

(REDD+). Throughout this work, I use ‘REDD+’ (unless taken from a direct quote).  
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REDD+ is essentially an outcome: a reduction in the emissions of greenhouse gases 

caused by deforestation and forest degradation and the enhancement of forest carbon 

stocks. However, the term tends to be used to describe the mechanism for achieving 

this outcome. Within the UNFCCC (2008: 3), REDD+ is defined as:  

Policy approaches and positive incentives on issues relating to 

reducing emissions from deforestation and forest degradation in 

developing countries; and the role of conservation, sustainable 

management of forests and enhancement of forest carbon stocks in 

developing countries.  

Thus, although I acknowledge that, in the strict sense of the term, ‘REDD+’ is an 

end, rather than a means to an end, when appropriate I use the term ‘REDD+’ 

colloquially to refer to a mechanism, a process and an outcome.  

1.1.2. Current scope and status of REDD+ 

After several years of negotiations, Parties to the UNFCCC agreed on several 

technical and financial aspects of REDD+ at COP 19 in Warsaw, Poland, in 

November 2013. The decisions included agreements on the following aspects: (1) 

REDD+ finance, (2) coordination of finance, (3) national forest monitoring systems, 

(4) forest reference emission levels, (5) MRV of forest-related emissions, (6) 

summary of information on safeguards, and (7) addressing the drivers of 

deforestation and forest degradation [SBSTA 2013; UNFCCC 2013; see also Lang 

(2013) for an overview].  

Of particular relevance to my enquiry are the decisions that REDD+ finance can 

come from ‘a variety of sources’ including market-based mechanisms, and that 
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developing countries should provide information on how social and environmental 

‘safeguards’ have been addressed and respected before they can receive results-based 

payments (UNFCCC 2013: 1). These safeguards include the requirement for REDD+ 

host countries ‘to respect the knowledge and rights of Indigenous peoples and 

members of local communities’, to promote the ‘full and effective participation of 

relevant stakeholders’, and to ensure that REDD+ activities are ‘consistent with the 

conservation of natural forests and biological diversity’ (UNFCCC 2010: 26). 

However, these safeguards have been criticised for being too vague and general 

(McDermott et al. 2012) and for their limited focus on mitigating harm, rather than 

on addressing the fundamental ‘social feasibility’ of REDD+ and how forest-

dependent communities can engage in implementing it (Brown 2013).  

Even though the Warsaw decisions paved the way for results-based payments for 

REDD+ and provided methodological guidelines on several technical issues, few 

countries are ready to implement REDD+ policies and measures and receive results-

based payments. Indeed, most countries are still in the REDD+ ‘readiness’ phase, 

which involves preparing a national REDD+ strategy, building capacity in MRV and 

developing demonstration activities (Korhonen-Kurki et al. 2013).  

1.1.3. Effective, efficient and equitable REDD+ 

The principle that potential climate change mitigation strategies should be assessed 

based on their effectiveness, efficiency and equity (the ‘3Es’) is now well established 

(Stern 2006; Angelsen and Wertz-Kanounnikoff 2008). According to Angelsen 

(2009: 5):  

Effectiveness refers to the amount of emissions reduced or removals 

increased by REDD+ actions. Are the overall climate targets met? 
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Efficiency refers to the costs of these emissions reductions or removal 

increases. Are the targets being achieved at minimum cost? Equity 

refers to the distribution of REDD+ costs and benefits. Are the 

benefits shared and the costs allocated fairly?  

Although my enquiry is guided by all 3Es, it is the equity dimension of REDD+ that 

is of greatest interest to this work. This stems from my decade-long interest in the 

poverty and equity dimensions of community-based natural resource management 

and the role that emerging carbon markets may be able to play in contributing to 

sustainable livelihood options for forest-dependent communities in developing 

countries. I suggest that if the interests of local communities and forest-dependent 

peoples are not taken into account in the formulation of REDD+ policies, then 

effective, efficient and equitable REDD+ outcomes are unlikely to be achieved.  

First, in terms of environmental effectiveness, REDD+ policies and mechanisms are 

more likely to be ineffective or to be undermined or ignored by local communities 

and forest-dependent peoples if these groups were not involved in their development. 

In addition, communities across time and space (future generations, neighbouring 

communities and disenfranchised groups) may engage in protest actions such as 

forest burning (Peluso 1992; Agrawal 2005), if they perceive that they are not 

receiving adequate compensation for refraining from incompatible land uses.  

Second, in terms of cost efficiency, local communities and forest-dependent peoples 

can play a significant role in providing low-cost emission reductions (namely from 

changes in land-use practices) and in contributing to cost-efficient MRV of emission 

reductions, which is likely to be required as part of any performance-based payments 

for REDD+.  
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Finally, in terms of equity, there are concerns that REDD+ projects will infringe on 

the rights of Indigenous peoples and forest-dependent communities (Griffiths 2007), 

for instance by prohibiting or restricting their access to forests (Brown et al. 2008; 

Sunderlin et al. 2009; Larson 2011; Fairhead et al. 2012), and reversing recent and 

positive trends towards decentralisation of forest governance (Phelps et al. 2010).
3
 

REDD+ is unlikely to receive continuing international support and funding as a 

global climate change mitigation strategy if forest-dependent communities are 

excluded or become worse-off as a result of REDD+ policies and mechanisms 

(Larson 2011). However, in many cases, REDD+ may do ‘no harm’ to Indigenous 

peoples and forest-dependent communities ‘for the simple reason that REDD-related 

activities and benefits might never reach them’ (Peskett et al. 2008: 8).  

I argue that REDD+ will need to do more than just do no harm if the local 

communities who live in and depend on the forests that REDD+ initiatives are 

designed to protect are to participate in its implementation. Instead, REDD+ will 

need to work for them if they are to change their land-use practices and adopt 

livelihoods that are compatible with REDD+ in both the short and longer term. This 

aspect of the ‘social feasibility’ of REDD+ has largely been ignored in the 

international debate on REDD+ to date (Brown 2013) and is a gap my research aims 

to fill.  

                                                 
3
 In addition, moral arguments about the rights of forest-dependent peoples and customary land tenure 

are also supported on effectiveness grounds, with a recent study showing that secure land tenure is a 

major challenge for REDD+ (Sunderlin et al. 2014). 
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1.2. Methodology 

1.2.1. Conceptual framework 

Tropical forests in developing countries are complex social-ecological systems 

(Ostrom and Nagendra 2006; Gardner et al. 2013) where multiple actors at various 

scales with divergent interests and asymmetric power try to influence policy 

(Escobar 2008; Weible et al. 2009). The need to negotiate with multiple actors and 

overcome institutional path-dependencies and entrenched interests has led to the 

argument that REDD+ will require transformational change in the use and 

management of tropical forests that challenges business-as-usual approaches. 

Following Brockhaus and Angelsen (2012: 17), I define transformational change as:  

a shift in discourse, attitudes, power relations, and deliberative policy 

and protest action that leads policy formulation and implementation 

away from business as usual policy approaches that directly or 

indirectly support deforestation and forest degradation.  

My enquiry adopts and adapts the ‘4Is framework’ developed by Brockhaus and 

Angelsen (2012) to explore the ways in which institutions and actors with their 

interests, ideas and information influence the degree to which forest-dependent 

communities can access and influence national REDD+ policy and decision-making 

processes. I also use the framework to highlight the potential blockages to, and 

pathways towards, transformational change in Papua New Guinea (see Figure 1.1). 
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Figure 1.1. REDD+ through the 4Is  

Source: Reproduced from Brockhaus and Angelsen (2012) 

1.2.2. Research problem and questions  

My enquiry engages with the potential equity implications of REDD+ by exploring 

the following research question: How could REDD+ policies be best designed to 

strengthen the participation of, and benefits for, forest-dependent communities in 

developing countries?  
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Although it is too early to examine the equity implications of REDD+ outcomes, an 

important element of equity relates to the degree to which forest-dependent 

communities can access and influence policy and decision-making processes (Di 

Gregorio et al. 2013). By analysing the actors involved in national REDD+ policy 

processes, their interests, perspectives and power relations, I hope to identify whose 

‘voice’ is being heard in national policy processes and whose ‘vision’ of REDD+ is 

being realised. I do this through an empirical study of national REDD+ policy 

processes in Papua New Guinea.  

My enquiry is guided by the following specific research questions:  

1. Who is involved in REDD+ policy processes in Papua New Guinea and what 

are their interests and ideas? 

2. What power do different actors have to realise their ‘vision’ of and interest in 

REDD+? 

3. Do current institutions allow for policy change that supports effective, 

efficient and equitable REDD+? 

In addition, I explore the degree to which transformational change is possible in 

Papua New Guinea’s forest policy arena, given the actors and institutional path-

dependencies present, and the degree to which this change can lead to equitable 

REDD+ outcomes.  

It is important to pause here and briefly acknowledge what this enquiry is not about. 

In particular, I restrict my analysis to examining equity at the national level, despite 
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the importance of issues at the local and international levels.
4
 I also acknowledge that 

I have not specifically covered gender equity, which is an important area of study but 

is beyond the scope of this current enquiry.  

1.2.3. Study environment 

My enquiry focuses on the formulation of REDD+ policies at the national level in 

Papua New Guinea between 2008 and 2013. I chose Papua New Guinea because its 

government has been a leading proponent of REDD+ at the international level, saw 

early development of projects for the voluntary carbon market (Melick 2010), and 

has been in the REDD+ ‘readiness’ phase since approximately 2008, thus providing a 

reasonable timeframe in which to study national-level REDD+ policy processes.  

Papua New Guinea also provides an interesting case for exploring the equity aspects 

of REDD+ and emerging carbon markets, as 97% of the nation’s land, and virtually 

all forests, are owned by local kinship groups, rather than by the state
5
 (Taylor 1997). 

This, it has been suggested, means that benefits from REDD+ could reach forest-

                                                 
4
 Examples are issues of representation within communities and local elite capture of benefits (Larson 

2008) and ‘north–south’ equity implications (Okereke 2008; Okereke and Dooley 2010) including 

concerns that REDD+ ‘may allow polluters in the North to continue “business as usual” while 

removing land and resource rights from forest-dependent peoples in the global South’ (ACFCC 2010: 

5). 

5
 Throughout my study, I frequently use the term ‘state’ as synonymous with ‘government’. In 

general, I draw on Jessop’s (1990: 342) characterisation of the state as an ‘ensemble of institutions 

exercising public authority’ and I often refer to government departments, public servants and 

politicians collectively as ‘state actors’. However, I do acknowledge, and am influenced by, more 

nuanced debates on the nature of ‘the state’ by political ecology scholars (see, for example, Scott 

1998, Lund 2006, Sikor and Lund 2009, Lund and Peluso 2011). In the context of my enquiry, I am 

cognisant of the arguments made by Sikor and Lund (2009) pointing to the struggles that those with 

customary rights to land may have believing in the existence of ‘the state’ as an imagined centre of 

control, a point emphasised by Lund (2006) when he suggests distinguishing between the state as a 

‘system’ and the state as an ‘idea’. This ties into Scott’s (1998: 4) assertion that modern statecraft 

involves ‘administrative ordering of nature and society’ to make society legible. In addition, I am 

influenced by Lund’s (2006) decoupling of authority and the state, noting multiple sites of authority 

and the fact that non-state actors can and do display ‘state-like’ qualities.  
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dependent communities directly, and thus Papua New Guinea may be able to offer 

‘the best example of how REDD could and should work’ (Melick 2010: 359).  

However, despite formal legal recognition of customary land tenure in Papua New 

Guinea, customary landowners face systemic exclusion from decision-making and 

must continually assert their interest and perspectives on how their forests are used 

and managed (Filer and Sekhran 1998). Anecdotal evidence and the few empirical 

studies so far conducted at the community level point to the difficulties that 

customary landowners face in understanding the concept of REDD+ to provide their 

free, prior and informed consent (Melick 2010; Leggett and Lovell 2012). Hence, 

despite secure customary rights to land and forests, the combination of the intangible 

nature of forest carbon and the weak agency of local people vis-à-vis more powerful 

actors creates the risk that customary landowners are excluded from the production 

and exchange of forest carbon as a commodity (Mahanty et al. 2012; Di Gregorio et 

al. 2013).  

Papua New Guinea also provides an example of the challenges and opportunities for 

REDD+ in the context of weak governance and a complex political economy driving 

deforestation and forest degradation – a characteristic common to many forest-rich 

developing countries where REDD+ may be applied (Karsenty and Ongolo 2012). 

The forestry sector in Papua New Guinea is characterised by illegal and 

unsustainable commercial logging (Bun et al. 2004; Shearman et al. 2009; Fox et al. 

2010), illegal forest clearing under the guise of agricultural development (Filer 2011, 

2012; Greenpeace 2012), and high levels of corruption (Transparency International 

2009, 2011; Laurance et al. 2011). These features are often associated with a lack of 

autonomy of the state from the powerful vested interests driving deforestation and 



Chapter 1: Introduction 

14 

forest degradation, particularly foreign-owned logging companies and agribusinesses 

(Laurance 2010; Melick 2010; Laurance et al. 2011).  

1.2.4. Originality of the research 

In my enquiry, I employ a standard methodology developed by the Center for 

International Forestry Research (CIFOR) and currently applied in 14 countries as 

part of their Global Comparative Study on REDD+.
6
 By using the standard 

methodology, my enquiry allows for the context of REDD+ in Papua New Guinea to 

be included in a comparative analysis of REDD+ policy processes across multiple 

countries and contexts. As part of this broader study, my enquiry adds to nascent 

applications of media discourse analysis and policy network analysis
7
 to identify the 

key actors and discourses shaping national REDD+ policies in developing countries. 

In addition, as far as I am aware, my study is the first to use social network analysis 

tools and techniques in Papua New Guinea. Indeed, a 2005 study on the 

‘conservation policy community’ in Papua New Guinea using standard social science 

techniques (such as participant observation, document reviews, semi-structured 

interviews) highlighted the potential use of what were then still relatively novel and 

highly specialised network analysis techniques (Filer 2005). My enquiry also 

attempts to fill research gaps identified by other scholars, particularly about the 

politics of REDD+ at the national level as suggested by Corbera and Schroeder 

(2011), and the challenge made by Biermann et al. (2010) to provide insights into 

                                                 
6
 For more information see: www.cifor.org/gcs/global-comparative-study-on-redd.html 

7
 Policy ‘networks’ are a mode of governance that includes state and non-state actors (Scharpf 1997; 

Kriesi and Jegen 2001). Policy network analysis focuses on interactions between policy actors, and 

how these inter-relationships and inter-dependencies structure the behaviour of individual actors 

(Kenis and Schneider 1991). 



Chapter 1: Introduction 

15 

how agency is configured in different policy domains and how different actors 

exercise agency to influence decision-making.  

1.3. Thesis structure 

This thesis contains 10 chapters. The present introductory chapter provides 

background to the study, outlines the research problem and questions, and gives an 

overview of the methodology used. Chapter 2 develops the theoretical framework 

underpinning my enquiry, situating the research within the field of political ecology 

and introducing several theories of the policy processes that guide my analysis of 

forest policy processes and change. I then review relevant literature on the equity 

dimensions of REDD+ and neo-liberal approaches to the environment. Chapter 3 

describes the mixed-methods approach used in my empirical study of national-level 

REDD+ policy processes in Papua New Guinea, combining qualitative and 

quantitative data to undertake a context analysis, media discourse analysis and policy 

network analysis. Chapter 4 provides the results of a context analysis, including the 

main drivers of deforestation and forest degradation, the political economy of forest 

management, and the relationship between people, land and the environment in 

Papua New Guinea. Chapter 5 describes the evolution of REDD+ in Papua New 

Guinea and identifies the key REDD+ actors, policy events and policy processes 

during 2008–2012. Chapter 6 presents the results of a media discourse analysis 

examining how policy debates around REDD+ were framed in the national print 

media in Papua New Guinea during 2005–2010. Chapter 7 identifies the actors 

shaping REDD+ policies in Papua New Guinea and their interests and perspectives. 

Chapter 8 presents the findings of a policy network analysis to explore power 

relations between actors and the likelihood of transformational change in forest 
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policy in Papua New Guinea that could lead to effective, efficient and equitable 

REDD+ outcomes. Chapter 9 synthesises the findings presented in the five results 

chapters and relates them back to the research questions that guided my enquiry, to 

provide insights on how REDD+ could best be designed to strengthen the 

participation of, and benefits for, forest-dependent communities in developing 

countries. Finally, Chapter 10 summarises the entire thesis, reflecting on the research 

findings and methods, and discussing the implications of my enquiry for scholarship 

on the participation of forest-dependent communities in global environmental 

governance (including areas for future study).  

1.4. Conclusion 

This chapter has served as an introduction to my enquiry, defining key terms and 

concepts, outlining my research questions and methodology, and providing an 

understanding of the issues and arguments to be covered in the following chapters. In 

particular, I have outlined how I intend to explore some of the equity dimensions of 

REDD+ in developing countries, with a focus on REDD+ policy processes at the 

national level in Papua New Guinea. In the next chapter, I describe the theoretical 

framework for my enquiry and provide a review of the relevant literature. 

 

 



 

17 

Chapter 2  

Theoretical framework and literature review 

2.1. Introduction 

This chapter describes the theoretical framework underpinning my enquiry and 

provides a review of relevant literature. I begin by situating the research within the 

field of political ecology. I discuss social theories relevant to my analysis of forest 

policy processes and change, including aspects such as power, discourse and 

networks, which contribute to exploring the ‘4Is’ policy arena (see Section 2.3.3) and 

coalition-building processes within it. Finally, I provide a review of the relevant 

literature on REDD+. In particular, I look at the emergence of markets for 

environmental services and critiques of the equity implications for Indigenous 

peoples and forest-dependent communities of so-called ‘market environmentalism’. 

2.2. Political ecology 

My enquiry takes a political ecology approach (Blaikie 1985; Bryant and Bailey 

1997) to ‘understand the complex relations between nature and society through a 

careful analysis of what one might call the forms of access and control over 

resources’ (Watts 2000: 257). Political ecology is said to have its roots in neo-

Marxist theories (Winkel 2011) and, according to Blaikie and Brookfield (1987: 17): 

the phrase political ecology combines the concerns of ecology and a 

broadly defined political economy. Together this encompasses the 

constantly shifting dialectic between society and land-based resources, 

and also within classes and groups within society itself.  
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A post-structuralist form of political ecology that emerged in the mid-1990s drew on 

Foucauldian perspectives of knowledge, power and practice. This ‘discursive turn’ 

highlighted the struggles that took place as competing voices and contested meanings 

regarding natural resources and the environment emerged (Hajer 1993; Escobar 

1998).  

A political ecology approach generally considers the influence of actors and interests 

operating at various scales – international, national, subnational and local – and is 

particularly useful for understanding REDD+ initiatives as part of a local ‘politicised 

environment’ (Bryant and Bailey 1997). This approach makes it possible to explore 

and explain issues such as power relationships, institutional arrangements and 

influences across scales (Robbins 2004; Agrawal 2005; Neumann 2005). It also 

allows the exploration of social justice dimensions (Forsyth 2008). 

Several authors note that national REDD+ strategies will need to be developed 

within each country’s unique economic, political, historical and environmental 

context in order to be successful (Agrawal et al. 2011; Corbera and Schroeder 2011). 

A political ecology approach can highlight the inadequacies of universalistic, ‘one 

size fits all’ approaches to REDD+ by focusing attention on the local politics of 

forest loss (Agrawal 2005; Hansen et al. 2009; Corbera et al. 2010).  

My research is informed by several seminal studies that could be said to have used a 

political ecology approach and focused on the importance of context. In her book 

Rich Forests, Poor People, Nancy Peluso (1992) examined the nature of 

contemporary access and control of forests in Indonesia, with a particular focus on 

teak forests on the island of Java. Using a mix of social history and political 

economy, she identified the actors and ideologies, throughout time and space, which 
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shaped the way Java’s teak forests have been used and managed. For example, she 

contends that the legacy of Dutch colonial institutions, Japanese occupation during 

World War II, and the national struggle for Independence fundamentally affected the 

way the state views the country’s forests and the people living in, and depending on, 

them. She suggests that traditional tenure arrangements shaped what local people 

would later accept as ‘legitimate’ restrictions by the state and other actors, such as 

rules about timber harvesting and cattle grazing. Peluso’s analysis is instructive for 

the way it seamlessly integrates different perspectives – local/regional, 

individual/institutional, citizen/state, ‘insider’/‘outsider’ – into an overall narrative 

that provides a convincing explanation for current patterns of forest access and use – 

and the conflicts they cause. 

Closer to my own research geographically is Conservation is Our Government Now: 

The Politics of Ecology in Papua New Guinea by Paige West (2006). In this book, 

West explores the case of an integrated conservation and development project 

(ICDP) in Papua New Guinea, funded by a large international conservation NGO and 

implemented in partnership with a local NGO. The project applies a ‘neoliberal 

approach to conservation’ by placing an economic value on in situ biodiversity and 

providing ‘pay offs’ to local communities involved in conservation activities. The 

book explores how local people actually understood the conservation project as a set 

of social relationships and describes how problems arose when these ‘rules of the 

game’ and obligations of reciprocity were not understood by outside actors.  

In addition to these seminal works, other scholars have successfully used a political 

ecology approach to examine market-based environmental incentives, including 

REDD+ (Mahanty et al. 2013), carbon offsets and the Clean Development 
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Mechanism (Newell and Bumpus 2010), and payments for environmental services 

(Milne 2009; Kosoy and Corbera 2010; Milne and Adams 2012). These works 

support a focus on understanding the historical, cultural, political and economic 

contexts in which forest conservation policies such as REDD+ are implemented. 

The field of political ecology has arguably been defined by studies examining access 

and control over natural resources at the local level [see, for example, Blaikie (1985), 

Peluso (1992) and West (2006)] and the impacts of globalisation and other economic, 

social and political forces on the relationships between society and nature [see, for 

example, Bryant and Bailey (1997), Newell and Bumpus (2010) and Watts (2000)]. 

My research fills a gap in the literature by illustrating the value of a political ecology 

approach for providing a more nuanced understanding of the potential for, and 

barriers to, transformations in global environmental governance at the level of 

national policy processes.  

2.3. Theoretical framework 

In my enquiry, I draw on a ‘social constructivist’ ontology (Berger and Luckmann 

1966), which suggests that ‘reality’ and ‘knowledge’ are socially constructed and 

pertain to specific social contexts. This worldview provides an understanding of the 

environment as both natural and human, where ‘man, the producer, and the social 

world, his product, is and remains a dialectical one’ (Berger and Luckmann 1966: 

61). I also identify with a ‘post-positivist’ epistemology (Fischer 2003) by preferring 

an interpretivist approach together with an empirical research design and a mixture 

of qualitative and quantitative methods. This is evident in my use of multiple 

analytical approaches, including discourse analysis (Torgeson 2003), social network 
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analysis (Wasserman and Faust 1994), and the advocacy coalition framework 

(Sabatier and Jenkins-Smith 1993). 

2.3.1. Social theory 

To understand the process of, and potential for, achieving transformational change in 

forest policy that could lead to effective, efficient and equitable REDD+, I take a 

social systems approach by examining the relationships and interdependencies 

between actors, institutions, structure and power.  

2.3.1.1. Structure vs agency 

Many social theorists have tried to find a middle ground to do justice to both 

structure and agency, most notably Anthony Giddens in his ‘theory of structuration’ 

(Giddens 1984). Giddens highlights the tensions that previously existed between 

social theories that ‘see human behaviour as a result of forces that actors neither 

control nor comprehend’ versus a more ‘active, reflexive character of human 

conduct’ (Giddens 1984: xvi). Seeking a more complete sociological theory, Giddens 

theorised a ‘duality of structure’ in which structures both are produced by and are the 

medium of social action. Giddens’ broad conceptualisation of society informs my 

enquiry and has guided my choice of policy analysis approaches.   

Arts (2012: 8) describes the ‘actor–structure problematique’ as ‘whether historical, 

social and political outcomes are the result of the intentions, motivations and 

behaviours of individual agencies, or whether these are shaped by the social 

structures of societies, like political institutions, power hierarchies and cultural 

conventions’. Arts neatly sums this up when he states that ‘some [scholars] situate 

power at the level of the acting agent (“the swimming fish”), whereas others situate it 
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at the level of structures (“the water putting pressure on the fish”)’ (Arts 2003: 12, 

original emphasis). Meanwhile, Corbera and Schroeder (2011: 93) suggest that 

agency arises through ‘purposeful steering’ by actors, either directly by making 

decisions or indirectly by influencing the decisions of others. 

2.3.1.2. Deliberative democracy 

Recent years have seen a rhetorical, if not practical, shift away from what are 

sometimes viewed as traditional top-down, state-centric, expert-dominated forms of 

governing towards more deliberative, reflexive and participatory modes of governing 

(Torgeson 2003; Dryzek 2005). This trend has extended into the environmental 

sphere, with Smith (2003: 103) suggesting that ‘in order to do justice to the plurality 

of environmental (and non-environmental) values and commitments of citizens, 

decision-making processes ought to promote and enhance democratic deliberation’. 

Thompson et al. (2011: 100) argue that REDD+ is already functioning as a project of 

environmental governance that produces ‘a particular framing of the problem of 

climate change and its solutions that validates and legitimizes specific tools, actors 

and solutions while marginalizing others’. Principles of deliberative and discursive 

democracy suggest that all affected interests should have a voice in decision-making 

processes. Dryzek (2005: 233) explains that ‘discursive designs involve collective 

decision making through authentic democratic discussion open to all interests and, 

ideally, under which political power, money and strategizing do not determine 

outcomes’. Deliberative democracy promotes inclusiveness and unconstrained 

dialogue – or what Habermas describes as the ‘ideal speech situation’ where debate 

is inclusive, coercion-free, open and symmetrical (Kapoor 2002). However, although 

deliberative democracy and associated principles such as the ‘ideal speech situation’ 
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may offer some guidance for the design of more democratic and equitable REDD+ 

policy processes, it is important to acknowledge the limitations. Deliberative 

democracy has been developed in the context of Western liberal democracies and 

remains heavily theoretical. Structural and cultural differences limit its potential 

application in developing countries. Indeed, Smith (2003: 76) notes that factors that 

might undermine deliberative dialogue include ‘the insidious exercise of power, 

inequalities of resources, the economy of time, and limited knowledge and 

experience’. Virtually all of these conditions could be said to exist in the context of 

Papua New Guinea, and, indeed, in most of the countries where REDD+ is being 

proposed.  

2.3.1.3. Discourse and the argumentative turn 

The principles of deliberative and discursive democracy, discussed above, have also 

influenced policy theory and practice, most notably through the widespread embrace 

of discursive approaches to policy analysis and planning in what has become known 

as the ‘argumentative turn’ (Fischer and Forester 1993), which has led to deliberative 

practices in which meaning and values are included in policy analysis (Fischer 2003).  

Discourse is critical in public policy-making because it shapes how a policy problem 

is perceived and the solutions that are conceivable or could be considered the ‘right’ 

choice (Hajer and Versteeg, 2005). Arts (2012) highlights the ‘ideational–material 

divide’ that exists in policy theory, which raises questions about whether ideational 

factors (ideas, narratives, discourses, culture, ideologies) or material factors 

(resources, technology, capital, infrastructure, land) drive human history, social 

change and political outcomes.  



Chapter 2: Theoretical framework and literature review 

24 

Clapp and Dauvergne (2005), who suggest that the best policy solutions will often 

come from a mixture of worldviews, developed a typology of four environmental 

worldviews, summarised as follows: 

1. ‘Market liberals’, whose perspectives are grounded in neoclassical 

economics, believe that economic growth is essential for human welfare and 

the maintenance of sustainable development; they encourage the use of 

market-based tools.  

2. ‘Institutionalists’ are grounded in the fields of political science and 

international relations and, although they may share some of the broad 

assumptions and arguments of market liberals, they highlight the need for 

strong institutions to constrain the global political economy.  

3. ‘Bioenvironmentalists’ are grounded in natural sciences and stress the 

biological limits of Earth. 

4. ‘Social greens’ see social and environmental problems as inseparable and 

perceive inequality and economic globalisation as leading to both unequal 

access to resources and unequal exposure to environmental harms. Many 

social greens advocate a return to local community autonomy and localisation 

and stress the need to empower those marginalised by globalisation and 

embrace indigenous forms of knowledge.  

While Clapp and Dauvergne (2005) stress that these are ‘ideal’ categories, I find 

them useful in my enquiry as a way of understanding the ideas and interests of 

particular actors, as well as the information they use and privilege and the types of 

institutions they see as necessary to support their vision of REDD+. This typology 

was adapted by Bäckstrand and Lövbrand (2006) in relation to the Clean 

Development Mechanism and was used by Hiraldo and Tanner (2011) to identify the 
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different worldviews held by those involved in REDD+. Hiraldo and Tanner found a 

good fit for the categories, with the interesting note that many organisations they 

would categorise as ‘bioenvironmentalists’, such as large international conservation 

organisations, are not necessarily opposed to market mechanisms and in fact may see 

them as a way to sustainably finance biodiversity conservation. 

2.3.1.4. Defining power 

Power is an inherently nebulous and contested concept that has largely eluded a 

simple and enduring definition (Arts and Tatenhove 2004). Power can take many 

forms and be exerted at many stages in the policy process. This includes the power to 

‘name and frame’ policy problems and solutions through discourse (Hajer 1995), the 

potential for actors to mobilise resources to achieve outcomes (Giddens 1984), and 

the power to influence others either overtly or covertly (Lukes 1974).  

While I do not offer a comprehensive definition of power here, I find that the work of 

Lukes (1974) provides a useful entry point into the analysis of power by providing a 

‘three dimensional’ view that recognises that power can be exerted covertly or, in the 

words of Arts (2003: 14), ‘through (hidden) individual actions, social forces or 

institutional practices’ that favour certain interests over others. Giddens’ (1984) 

‘duality of structure’ provides a useful conceptualisation of power that acknowledges 

‘both the influence of actors … and the impact of the structural context in which 

actors operate’ (Arts and Tatenhove 2004: 349, original emphasis).  

Arts (2003) provides a framework for the empirical analysis of power. He identifies 

‘three faces’ of power: ‘(1) decisional power, related to policy-making and political 

influence; (2) discursive power, related to the framing of discourse; and (3) 

regulatory power, related to rule-making and institution-building’ (Arts 2003: 16, 
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original emphasis). The decisional ‘face’ is a form of direct power, and the other 

faces are forms of indirect power. Arts contends that ‘together, they constitute the 

power of agents i.e. the capacity “to achieve outcomes” in social interactions, 

embedded in institutional and ideological contexts’ (Arts 2003: 16). Throughout my 

enquiry, I find the conceptual framework developed by Arts and Tatenhove (2004) 

particularly helpful in conceptualising power as the capacity to achieve policy 

outcomes.
8
 

2.3.1.5. Network theory 

Following Kriesi and Jegen (2001), I adopt the perspective of the actor-centred 

institutionalist approach to policy research proposed by Scharpf (1997: 69): 

the basic idea is that the solutions (identified by substantive policy 

research) to a given policy problem must be produced by the 

interdependent choices of a plurality of policy actors with specific 

capabilities and with specific perceptions and preferences regarding 

the outcomes that could be obtained. 

Policy networks are seen as constituting a new form of governance characterised by 

informal, decentralised and horizontal relations between state and non-state actors 

(Kenis and Schneider 1991; Adam and Kriesi 2007). While politicians and state 

actors have final decision-making authority, policy emerges from a network of 

interdependent state and non-state actors (Laumann and Knoke 1987; Marsh and 

Rhodes 1992; Knoke 1996).  

                                                 
8
 While also acknowledging other forms of power, such as discursive power.   
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Coleman and Perl (1999) suggest that ‘internationalized policy environments’ may 

increasingly influence policy networks at the national level. Transnational policy 

networks can influence domestic policy by ‘redistributing resources, opening up new 

access points, and creating new venues that allow for reopening matters previously 

settled at the national level’ (Adam and Kriesi 2007: 137), which may modify the 

distribution of power at the domestic level, thus allowing some actors to exploit new 

opportunities and improve their relative position while disadvantaging others 

(Heritier and Knill 2001 in Adam and Kriesi 2007).  

2.3.2. Theories of the policy process 

Theories of the policy process can be seen as a subset of social theories, and different 

political theories draw on different concepts of the nature of human behaviour and 

society. Most theories of the policy process put forward a model of policy-makers as 

‘boundedly rational’ (Simon 1957), limited by cognitive processing capacities and 

access to information on which to make ‘rational’ decisions (Sabatier 2007). I adopt 

this model of the individual to understand why policy-making is rarely based on a 

completely rational assessment of a problem and its potential solutions, and is 

generally a ‘messy’, political process where values and empirical data are 

intertwined and ‘analysis is limited to familiar alternatives that differ only marginally 

from the status quo’ (Maddison and Denniss 2009: 84), therefore often resulting in 

little or no transformational change in the policy environment.  

Policy processes are often described or represented as a set of sequential stages 

(Lasswell 1971) or an idealised ‘policy cycle’ (Bridgman and Davis 2004 in 

Maddison and Denniss 2009: 86) that breaks down what is a complex phenomenon 

into smaller units of analysis. While these ‘heuristics’ can ‘[bring] a system and a 
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rhythm to a world that might otherwise appear chaotic and unordered’, they can also 

oversimplify a ‘messy and complex’ world (Bridgman and Davis 2004 in Maddison 

and Denniss 2009: 85). Another criticism of these models is that they do not provide 

causal explanations of how policy moves from one stage to another, or ‘who’ or 

‘what’ drives policy change, including the role of non-state actors (Sabatier and 

Jenkins-Smith 1993), which is a key objective of my enquiry.  

Arts and Leroy (2006) identify a ‘topography’ of policy theories used in forest policy 

analysis along two dimensions: the actor–structure problematique, and the 

ideational–material divide (as described above). Arts (2012) uses this topography to 

place the five main policy theories used by contemporary scholars of forest policy 

along each axis (Figure 2.1). 

 

Figure 2.1. Topography of policy theories 

Source: Reproduced from Arts (2012, Fig. 1) 

I draw mainly on more actor-centred approaches across the ideational–material 

divide and I combine elements from critical and network theory to examine the 
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formulation of REDD+ policies in Papua New Guinea and the advocacy coalition 

framework to examine the potential for, and pathways to, transformational change.
9
  

In the following section I draw on the ‘topography of policy theories’ developed by 

Arts and Leroy (2006) and used by contemporary scholars of forest policy. 

2.3.2.1. Critical policy analysis 

I draw on critical theory to examine the discourses that various actors and coalitions 

use to promote REDD+. Different scholars theorise discourse in different ways. Arts 

and Buizer (2009: 340) suggest that discourse theorists start with the notion that ‘it is 

neither rational calculations nor social norms that drive human behaviour and choice, 

but (collective) ideas, interpretations and meanings attached to (parts of) the world’. 

Building on this, Torgeson (2003: 128) emphasises the importance of critique – or 

seeing things from another perspective – which can ‘expose established power as 

irrational rationality, thus placing on display an emperor without clothes’. This same 

metaphor was applied to REDD+ in Papua New Guinea in a 2008 presentation 

entitled ‘On-the ground role of NGOs with emerging carbon market issues: Is the 

REDD emperor actually wearing any clothes?’ (Melick 2008). The presenter, a 

conservation practitioner with many years of experience in Papua New Guinea, 

mused:  

I have been toying with what REDD stands for, maybe: Revenue 

Extracted for Deception and Disinformation? or how about: Reality 

Eliminated from Decisions on Deforestation?  

                                                 
9
 Although I do not draw heavily on institutional theory, my enquiry is influenced by the seminal work 

of Elinor Ostrom and colleagues on the management of common-pool resources and the role of 

institutions in structuring individual behaviour and collective action (Ostrom 1990). 
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I very much hope REDD will work – it offers tremendous possibilities 

for saving forest and bringing income to landowners – but we must be 

pragmatic and see whether there is any foundation to PNG’s 

international promotion of its REDD capabilities. Right now REDD is 

threatening to become a muddled mess replete with the usual shady 

operators who haunt the PNG forestry scene (Melick 2008: 1). 

Arts and Buizer (2009) identify four approaches to discourse that are relevant to my 

enquiry:  

 ‘discourse as communication’, as promoted by Jurgen Habermas and 

encapsulated in concepts of deliberative democracy and communicative 

rationality 

 ‘discourse as text’, which underpins the analysis of policy documents or 

speeches to identify the meanings and ideologies attached to specific words 

when used by a particular actor at a particular point in time 

 ‘discourse as social practice’, which draws on the concept of discourse as 

power as theorised by Michel Foucault, whereby discourse ‘creates and 

destroys, as well as constructs, time and location-bound rationalities’ that 

determine the ways in which we perceive reality (Winkel 2011: 2) 

 ‘discourse as frame’ (Hajer 2003).  

For my enquiry, I draw on Hajer’s concept of discourse as frame. This does not reject 

the other schools of discourse as communication, text and power but for my enquiry I 

find Hajer’s conceptualisation of discourse most useful. Hajer (1995: 44) defines 

discourse as ‘a specific ensemble of ideas, concepts, and categorisations that are 

produced, reproduced and transformed in a particular set of practices and through 
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which meaning is given to physical and social realities’. Hajer links discourse with 

‘policy vocabularies’ (Hajer 2003), which affect the way a particular policy domain 

is discussed and understood. Some relevant examples from REDD+ would be the 

proliferation of economic terms within the domain of forest policy, such as ‘carbon 

trading’, ‘carbon markets’ and ‘green growth’. I draw on the concept of policy 

vocabularies in Chapter 6, where I analyse how policy actors represent REDD+ in 

national print media.  

It should be noted that, despite drawing extensively on Hajer’s definition of 

discourse, I do not employ Hajer’s concept of ‘discourse coalitions’. Instead, I prefer 

the idea of ‘advocacy coalitions’ as defined by Sabatier and Jenkins-Smith (1988, 

1993) for their explanatory power and causal links offered through the advocacy 

coalition framework (see Section 8.3).  

2.3.2.2. Policy network analysis 

Social network theory, and the tools and techniques of social network analysis, are 

increasingly being used by natural resource scholars to understand individual and 

collective action within complex social-ecological systems [for example, see Bodin 

et al. (2006, 2011), Bodin and Prell (2011), and Crona et al. (2011)]. According to 

Prell (2012: 96), understanding where particular actors are positioned within a 

particular network can help to clarify ‘who is important to that network, who makes 

things “happen” in the network or who holds the network together in times of 

distress’.  

Network scholars organise and analyse data on relationships between actors in 

matrices and often display (or visualise) social networks as graphs as a ‘method of 

exploration’ (Moreno 1953 in Prell 2012), using concepts and terms from graph 
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theory (Prell 2012). A number of standard ‘actor-level’ measures such as ‘centrality’ 

(Freeman 1979) are used to identify actors that are central within a network. Central 

actors tend to have more ties (relationships) to other actors and tend to be more 

influential or powerful (Prell 2012). Centrality measures, such as ‘betweenness’, can 

also be used to identify actors that link pairs of otherwise unconnected actors (Gould 

and Fernandez 1989) and may play a ‘brokerage’ role between other actors within a 

network (Ingold 2011; Ingold and Varone 2012). ‘ 

My enquiry draws on policy network analysis to study policy change in the context 

of multi-actor, multi-level, networked governance. Policy networks are seen as a 

‘weak’ form of governance in that actors cannot unilaterally achieve their goals and 

must consult, negotiate and bargain with other policy actors. As Hanneman and 

Riddle (2005) put it: 

Network analysts often describe the way that an actor is embedded in 

a relational network as imposing constraints on the actor, and offering 

the actor opportunities. Actors that face fewer constraints, and have 

more opportunities than others are in favorable structural positions. 

Policy network analysis thus focuses on identifying different network structures that 

can ‘enable or constrain coordinated efforts to reach a common policy goal’ (Kenis 

and Schneider 1991: 30), and the structural position of certain actors within a 

network.   

I am particularly influenced by the approach of Kriesi and Jegen (2001), which 

combines social network analysis with broader theories on policy change, including 

the advocacy coalition framework (Sabatier and Jenkins-Smith 1988), which I 

discuss in detail in Sections 2.3.2.3 and 3.5. Kriesi and Jegen (2001) examine the 
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configuration of power within the energy policy domain in Switzerland during a 

period of transition between two policy ‘equilibria’. They identify two opposing 

coalitions of actors: a previously dominant ‘pro-growth’ coalition and an emerging 

‘pro-ecology’ coalition. These two coalitions have a similar level of influence, which 

Kriesi and Jegen suggest was the cause of the impasse observed in Swiss energy 

policy at the time. Their study also provides important concepts for my enquiry, 

including in relation to the role of policy ‘brokers’ and ‘entrepreneurs’ who ‘have the 

capacity to strike a deal between the old dominant coalition and the new coalition on 

the rise’ (Kriesi and Jegen 2001: 254).  

Adam and Kriesi (2007) suggest that the distribution of power within a policy 

network, that is, ‘whether power is concentrated in the hands of one dominant actor 

or coalitions of actors or whether it is shared between actors or coalitions of actors’ 

(Adam and Kriesi 2007: 134, original emphasis), together with the degree of 

cooperation between actors and coalitions, should determine the potential for and 

type of policy change. As Adam and Kriesi (2007: 145) put it: 

if power is fragmented, the scales are more easily tipped in favour of 

the challenging coalition. By contrast, if power is concentrated, 

challengers lack resources to break the ‘policy monopoly’. 

2.3.2.3. The advocacy coalition framework 

I use the advocacy coalition framework developed by Paul A. Sabatier and Hank 

Jenkins-Smith (1988, 1999) to analyse the extent to which the emergence of REDD+ 

at the international level has provided a catalyst for transformational change in forest 

policy in Papua New Guinea, and whether the internal dynamics of the national 

REDD+ policy domain are likely to constrain or enable such change.  
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The advocacy coalition framework is a systems-based model of policy change within 

policy domains characterised by technical complexity or uncertainty, multiple actors 

and competing belief systems. The major unit of analysis in the advocacy coalition 

framework is the policy sub-system which, in my case, is the national REDD+ policy 

domain. Policy sub-systems include policy actors, beliefs, resources, decisions, 

outputs and outcomes, and comprise two or more advocacy coalitions (Sabatier and 

Weible 2007). Policy sub-systems are conceptualised as operating within a broader 

political environment, incorporating two types of variables: (1) relatively stable 

parameters, which are resistant to change over timeframes of a decade or more, and 

(2) more dynamic external events, which can provide a ‘shock’ to the policy sub-

system and ‘change agendas, focus public attention and attract the attention of key 

[decision makers]’ (Sabatier and Weible 2007: 199). External shocks are seen as a 

necessary but insufficient condition for major policy change, and two further 

elements are considered in the advocacy coalition framework, namely long-term 

coalition opportunity structures and short-term constraints and resources of sub-

system actors. Figure 2.2 provides a schematic of the framework.  
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Figure 2.2. Flow diagram of the advocacy coalition framework 

Source: Reproduced from Weible et al. (2011: 352) 

Advocacy coalitions coordinate their activities and develop and implement shared 

strategies in order to influence government policy (Weible 2005). Most policy 

domains have a dominant advocacy coalition, which is relatively successful in 

translating its goals and beliefs into policy, and one or more minority advocacy 

coalitions (Sabatier and Jenkins-Smith 1993). The advocacy coalition framework 

predicts that major policy change will occur only if there is a change in the beliefs of 

the dominant coalition or changes in available resources. Coalition resources include 

access to legal authority to make policy decisions, information, supporters, financial 

resources and skilful leadership (Weible 2006). Changes in policy beliefs and 

resources can be brought about in four ways: external shocks, policy-oriented 

learning, internal events or negotiated agreements (Weible et al. 2009). 
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There are several aspects of the advocacy coalition framework that make it 

particularly useful in analysing REDD+ policy processes and the potential for 

transformational change in Papua New Guinea. First, Sabatier and Weible (2007: 

189) note that the advocacy coalition framework was developed to deal with ‘wicked 

problems’ characterised by ‘substantial goal conflicts, important technical disputes, 

and multiple actors from several levels of government’ – all characteristics of the 

national REDD+ policy domain in Papua New Guinea. Second, one of the major 

contributions of the advocacy coalition framework to theories of the policy process is 

its distinction between policy sub-systems
10

 and the broader political environment 

(Sabatier 1998). I find this distinction particularly useful for highlighting potential 

constraints to transformational change that exist both within and outside the national 

REDD+ policy domain in Papua New Guinea. Third, the framework distinguishes 

between mature and nascent policy sub-systems (Sabatier and Weible 2007). This 

distinction and its implications for policy stability or change are relevant when 

considering the relationship between an emerging national REDD+ policy domain 

and a more mature national forest policy domain. Finally, the advocacy coalition 

framework has been successfully combined with social network analysis in many 

studies (Weible 2005; Weible et al. 2009, 2011) and provides additional explanatory 

power for examining the potential for transformational change in forest policy and 

governance in Papua New Guinea, and the processes through which that 

transformational change may occur.  

                                                 
10

 Note that the terms policy ‘sub-system’ and policy ‘domain’ are used interchangeably. Policy ‘sub-

system’ is the term used in the original advocacy coalition framework; I use policy ‘domain’ 

throughout my enquiry to refer to the same analytical level.   
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2.3.2.4. Political analysis 

Several scholars within the field of international development have recently 

commented on a gradual shift from the ‘institutions matter’ paradigm of the 1990s to 

a new ‘politics matter’ paradigm in an attempt to understand the relationship between 

politics and change (Dressel and Dinnen 2014; Hudson and Leftwich 2014). 

Although this literature emerged towards the end of my enquiry, I have found many 

of the concepts and language particularly useful. According to Hudson and Leftwich 

(2014: 6), political analysis ‘takes politics, power and agency much more seriously 

… [and] enables one to dig down to the level of messy, everyday politics’. They add:  

In everyday politics institutions are contested, shaped, implemented, 

avoided, undermined or amended, and contingency, critical junctures 

and windows of opportunity disturb old patterns or open up new 

possibilities … And there is now a growing realisation that we need 

‘to move from exploring big structures and rules of the game to 

focusing on individual actors and the choices they make’ (The Policy 

Practice, 2012: 2) – that we need to pay more attention to ‘agency’ 

(Hudson and Leftwich 2014: 9). 

By ‘bringing history back, putting politics at the core of the institutional analysis, and 

giving more attention to agency aspects’ (Dressel and Dinnen 2014: 4), policy 

scholars and practitioners can better understand and assess the political feasibility of 

interventions such as REDD+ at the national level. 
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2.3.3. The 4Is framework 

My enquiry adopts and adapts the ‘4Is framework’ developed by Brockhaus and 

Angelsen (2012), which analyses the potential for transformational change leading to 

effective, efficient and equitable REDD+ outcomes through a consideration of 

institutions and their path-dependencies, and actors and their interests, ideas and 

information. The 4Is framework was developed to guide analysis within CIFOR’s 

Global Comparative Study on REDD+ (GCS-REDD+), of which my study in Papua 

New Guinea is part. However, I have not adopted the 4Is framework uncritically. 

Rather, I have adapted it to suit my enquiry by expanding the framework to more 

explicitly include power dimensions and theories of policy networks and advocacy 

coalitions (Figure 9.1). I have also been influenced by frameworks proposed by other 

scholars that overlap or expand on the 4Is framework. These include the work of Hall 

(1997) on interests, institutions and ideas in comparative political economy; the 

Earth System Governance framework by Biermann et al. (2010), which highlights 

the ‘5As’ (architecture, agency, adaptiveness, accountability, and allocation & 

access) and which has been applied in the context of REDD+ by Corbera and 

Schroeder (2011); and the Policy Arrangement Approach, which looks at how a 

certain policy domain is temporarily shaped in terms of ‘discourses, actors, resources 

and rules’ (Arts and Buizer 2009). All of these frameworks share a ‘structural 

dualism’ (Giddens 1984) in which structures are both produced by and are the 

medium of social action.  

Within the 4Is framework, institutions can be understood as the ‘rules of the game’ 

that constrain human interaction (North 1990). Institutions can be formal rules, such 

as laws, or informal constraints, such as social norms and structure incentives in 
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human exchange. Institutions are shaped by the past and inform the future, creating 

path-dependencies that can ‘lock-in’ certain practices. In the context of REDD+, 

institutional arrangements have been shaped by a history that has promoted and 

enabled deforestation and forest degradation, often to serve the interests of some of 

the actors within the REDD+ policy domain (Brockhaus and Angelsen 2012).  

The 4Is framework conceptualises a national REDD+ policy domain as comprising 

various international, national and subnational actors, including state actors, NGOs, 

Indigenous rights organisations, private sector actors and research institutions 

(Brockhaus and Angelsen 2012). Within the 4Is framework, actor analysis tends to 

take place at the level of organisational actors, rather than individuals. However, I 

complement the framework with the concept of ‘policy entrepreneurs’ (Mintrom and 

Vergari 1996), in recognition of the important role of certain individuals who ‘can 

make things happen’ (Zahariadis 2007) in policy processes. 

Interests are ‘a thing which is to the advantage of someone’ (Stevenson 2007). In the 

context of REDD+, interests can be thought of as the material interests of actors and 

actor groups in the REDD+ policy arena (Brockhaus and Angelsen 2012). Interests 

can be private or public. For example, the main actors involved in deforestation and 

forest degradation in Papua New Guinea have been described as an ‘unholy alliance 

of foreign loggers, domestic politicians and wayward public servants’ and were 

found to be involved in the pursuit of private interests, such as financial gain, at the 

expense of public interest objectives, such as sustainable forest management (Filer 

and Sekhran 1998: vii). Interests, and the power to realise them, can change over 

time in response to changing institutions, new economic opportunities and 

incentives, and new ideas and information (Brockhaus and Angelsen 2012).  
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Actors within the REDD+ policy domain adhere to particular ideas and tend to hold 

strong beliefs about how forests should be managed. These ideas and beliefs may be 

expressed through particular narratives or discourses that can frame the problem of 

deforestation and forest degradation in a certain way, which in turn could constrain 

efforts to identify potential solutions (Hajer and Versteeg 2005). Actors employ 

discursive practices to legitimise the pursuit of their interests (Brockhaus and 

Angelsen 2012).  

Finally, information can be understood not as neutral, objective ‘facts’; rather, 

information can be used selectively and interpreted to reflect and promote the 

interests of certain actors. Certain information may be privileged over other forms of 

knowledge; for example, ‘expert’ might be privileged over ‘traditional’ knowledge, 

or ‘technical’ over ‘general’ information. Access to information is not equal, leading 

to information asymmetries between, for example, scientists and community 

members (Sabatier and Jenkins-Smith 1993; Fischer 2003). 

2.4. REDD+ equity challenges 

In the previous section, I outlined the broad theoretical framework of my enquiry, 

situating the work within the field of political ecology and drawing on social and 

political theory to understand the processes through which actors, institutions, 

structures and power shape public policy. I now turn to the key theories and concepts 

that are relevant for understanding the equity dimensions of REDD+. 

2.4.1. Why equity? 

The need for REDD+ policies to specifically consider their implications for equity, in 

addition to their environmental effectiveness and economic efficiency, is well 
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established in the literature (Corbera et al. 2007b; Blom et al. 2010; Larson 2011; 

Angelsen et al. 2012). Scholars employ two main arguments for considering equity: 

(1) normative arguments and (2) pragmatic arguments. 

More normative arguments for taking equity into account draw on the principles of 

natural justice, procedural fairness and deliberative democracy; that is, those affected 

by a policy should have a say in its formulation (Dryzek 2005). These arguments 

point in particular to the need to consider the equity implications of policy 

approaches that may serve to reinforce existing power structures, inequities and 

vulnerabilities (Corbera et al. 2007a). Several scholars have raised concerns that 

REDD+ may prioritise global or national interests and values over those of local 

actors (Bäckstrand 2008; Phelps et al. 2010; Doherty and Schroeder 2011) and result 

in the uneven distribution of costs and benefits (Skutsch and Van Laake 2009). For 

example, the increase in the value placed on forests as a consequence of REDD+ 

may serve the interests of elite and intermediary organisations, while local actors lose 

access to forests and livelihood resources without receiving adequate benefits or 

having any influence over the terms of trade (Corbera and Brown 2010; Kosoy and 

Corbera 2010; Larson 2011).  

In addition, if REDD+ is to produce co-benefits such as poverty alleviation, then a 

specific focus on equity will be needed (Corbera et al. 2007b; Pascual et al. 2010). 

Scholars studying Payments for Environmental Services (PES), mainly in Latin 

America, have found that PES schemes often focus on large landholders (Brown and 

Corbera 2003; Hall 2007) and that, in some instances, payments do not cover local 

opportunity costs (Corbera et al. 2007a), both of which reduce the benefits of 

REDD+ for the poor. McAfee (2012: 105) explores the trade-offs between economic 
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efficiency and poverty alleviation outcomes, and notes that interventions that apply 

strict market principles and seek to maximise economic efficiency are likely to result 

in a ‘net upward redistribution of wealth from poorer to wealthier classes and from 

rural regions to distant centre of capital accumulation’.  

More pragmatic reasons for considering the equity implications of REDD+ include 

the interdependencies between effectiveness, efficiency and equity (Pascual et al. 

2010). For example, for REDD+ to be effective in reducing emissions over the 

medium to long term, it will need to enlist forest-dependent communities in 

implementing policies and measures designed to reduce deforestation and forest 

degradation. If local communities do not receive what they perceive to be their fair 

share of the benefits, or are unduly burdened with the costs, they are unlikely to 

change their land-use practices and adopt livelihoods that are compatible with 

REDD+. In terms of cost efficiency, local communities and forest-dependent peoples 

can play a signification role both in generating low-cost emission reductions (namely 

from changing their land-use practices) and in contributing to cost-efficient MRV of 

emission reductions, which is likely to be a requirement of any performance-based 

payments for REDD+.  

2.4.2. Equity, market environmentalism and the neo-liberalisation of nature 

REDD+ continues a logic of market environmentalism that became prominent in the 

late 1980s (Corbera et al. 2007a) and contends that ‘natural resources are most likely 

to be conserved when their functions are valued and priced through market 

mechanisms’ (Humphreys 2009: 320). However, many scholars have raised concerns 

about the equity implications of market environmentalism and the commodification 

of nature (Castree 2003; Harvey 2003; Liverman 2004), including questions 
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regarding whose interests are being served by the pricing and marketing of 

environmental services (Kosoy and Corbera 2010) and the ability for forest-

dependent communities to access and benefit from carbon markets (Corbera et al. 

2007a). 

Harvey (2003) draws on Marxist theory to develop the concept of ‘accumulation by 

dispossession’, which provides a useful analytical framework for considering the 

equity implications of the commodification of nature. In its simplest form, 

accumulation by dispossession occurs when previously common property resources, 

such as air, water or land, are privatised and brought within the capitalist logic of 

accumulation, that is, accumulation of ‘exchange’ values rather than direct ‘use’ 

values. According to Harvey (2003: 149), accumulation by dispossession releases ‘a 

set of assets at very low (and in some instances zero) cost’, which is then seized by 

‘overaccumulated capital’ and turned to profitable use. Harvey’s notion of 

accumulation by dispossession has already been applied to REDD+ (Liverman 2004) 

and even modified into the novel phrase ‘accumulation by decarbonization’ (Bumpus 

and Liverman 2008) to consider whose interests are being served and who is likely to 

benefit from the commodification of forest carbon.  

Related is Marx’s notion of ‘commodity fetishism’, broadly understood as masking 

of the social relationships underlying processes of commodification. Kosoy and 

Corbera (2010: 1229) apply the concept of commodity fetishism to PES to identify 

three ‘inherent invisibilities’ in the commodification of ecosystem services: (1) 

simplifying the complexity of natural ecosystems, (2) prioritising a single exchange 

value and (3) masking the social relations embedded in the process of producing and 

selling ecosystem services. This results in functional and spatial ‘abstractions’ 
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(Castree 2003: 281) and changes the relationship between people and their 

environment, between ‘men and things’ (Prudham 2013). 

Social and environmental safeguards offer one mechanism for addressing the 

potential negative impacts of market environmentalism on equity. Many REDD+ 

actors promote the use of rights-based approaches (UN-REDD 2009; UN-REDD and 

FCPF 2010) and social ‘safeguards’ (FCPF 2011) to protect local communities and 

environments from the negative impacts of a globalised economy. However, a 

concern is that these are being ‘lost in translation’ when they are applied at national 

and subnational scales because they are not underpinned by the necessary 

governance and institutional arrangements (Lawlor and Huberman 2009; Sikor et al. 

2010). Other criticisms of safeguards efforts are that they are ‘closing the gate after 

the horse has bolted’ (Brown 2013) and that trade-offs between economic, social and 

environmental objectives are not properly considered when operationalising 

safeguards (McDermott et al. 2012). 

2.4.3. Dimensions of equity 

In the literature, equity is strongly associated with the concepts of justice and fairness 

(Okereke and Dooley 2010; McDermott et al. 2013; Schroeder and McDermott 

2014). However, the meaning of equity is contextual and changes over space and 

time (Pascual et al. 2010). What is fair or equitable to one person may not be so to 

another.  

Scholars often separate equity into several dimensions. In the following discussion, I 

draw on McDermott et al. (2013: 416), who identify three dimensions of equity: (1) 

distributive equity, which addresses the distribution of benefits and costs, (2) 

procedural equity, which refers to decision-making, and (3) contextual equity, which 
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‘incorporates the pre-existing conditions that limit or facilitate people’s access to 

decision-making procedures and, thereby, benefits’.  

2.4.3.1. Distributive equity 

Distributive equity refers to the allocation of outcomes and their impacts on different 

actors in terms of costs, risks and benefits (Luttrell et al. 2013). Distributive equity is 

not a large focus of my enquiry as it is still too early to analyse REDD+ outcomes. 

However, Luttrell et al. (2013) identify five main ‘rationales’ used in current debates 

on how REDD+ benefits should be shared: (1) benefits should go to actors with legal 

rights, (2) benefits should go to those actors achieving emission reductions, (3) 

benefits should go to low-emitting forest stewards, (4) those actors incurring costs 

should be compensated, and (5) benefits should go to effective facilitators of REDD+ 

implementation. Each of these rationales has implications for the proportion of 

benefits that flow to forest-dependent communities compared to other actors. Legal 

rights to trees and carbon are likely to substantially influence the actual distribution 

of benefits from carbon markets (Meinzen-Dick et al. 2002). Brown and Corbera 

(2003: 42) note that ‘carbon markets do not spontaneously emerge: they are created 

by global and national institutions. Their creation may involve changing property 

rights, often overturning long-established traditional management and property rights 

regimes’. Skutsch and McCall (2010: 398) suggest that in situations where forest 

tenure and access rights are unclear, there is a risk that  

traditional or customary practices, which may have been tolerated, if 

not officially endorsed, could be curtailed in order to maximise claims 

of carbon credits by the state or private entities, resulting in forest 

dependent peoples being displaced and losing their entitlements.  
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Even where tenure rights are clear, scholars have raised concerns that REDD+ will 

be of greater benefit to those actors that wield more power (Brown and Corbera 

2003; Skutsch and McCall 2010). 

2.4.3.2. Procedural equity 

Procedural equity refers to having a ‘voice’ in decision-making through recognition, 

inclusion, representation and participation in decision-making processes (Corbera et 

al. 2007a; McDermott et al. 2013). McDermott et al. (2013: 420, my emphasis) note 

that standards for procedural equity ‘can range from minimal guarantees of equal 

basic rights in decision-making … to affirmative action favouring groups that have 

been marginalised’, but that ‘meaningful public participation … requires recognition 

of all parties and affirmative efforts to ensure their inclusion and representation’.  

A number of international legal instruments promote and protect the rights of 

Indigenous peoples and local communities in decision-making regarding land and 

natural resources.
11

 Article 19 of the United Nations Declaration on the Rights of 

Indigenous Peoples (United Nations 2007: 8; my emphasis) specifically requires 

states to ‘consult and cooperate in good faith with the Indigenous Peoples concerned 

through their own representative institutions in order to obtain their free and 

informed consent prior to the approval of any project affecting their lands or 

territories or other resources’. The concept of free, prior and informed consent 

(FPIC) has gained traction through inclusion in the UN-REDD Programme’s Social 

and Environmental Principles and Criteria, and as one of the indicators of ‘good 

                                                 
11

 These include the United Nations Declaration on the Rights of Indigenous Peoples (UNDRIP), 

International Labour Organisation (ILO) Convention No. 169 concerning Indigenous and Tribal 

Peoples in Independent Countries, and the UN Convention on Access to Information, Public 

Participation in Decision-Making and Access to Justice in Environmental Matters (‘Aarhus 

Convention’). 
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governance’ in the Climate, Community and Biodiversity Alliance certification 

scheme (McDermott et al. 2012: 68). Brown et al. (2008) suggest that applying the 

standard of free, prior and informed consent in REDD+ could ensure greater 

procedural rights for affected communities, that is, rights to information, rights of 

participation and rights to justice.  

Procedural equity is closely related to concepts of accountability and legitimacy in 

global environmental governance (Biermann and Gupta 2011). This includes ‘input 

legitimacy’, defined as ‘the democratic quality of the rule making process’, and 

‘output legitimacy’, which is ‘the ability of rule makers to produce outcomes that 

achieve collective goals and solve problems’ (Lövbrand et al. 2009: 77). For Corbera 

and Schroeder (2011: 94), legitimacy ‘concerns the way in which rules and outcomes 

are negotiated, administered and accepted by stakeholders’. Experiences from several 

forest and/or climate governance initiatives, such as the Clean Development 

Mechanism, indicate the importance of considering the legitimacy of institutions and 

governance arrangements when there is a plurality of values and ideologies 

(Rosendal and Andresen 2011) or where there is a risk of inequity in the distribution 

of costs and benefits (Lederer 2011) of environmental initiatives.  

McDermott et al. (2013) note that procedural equity cannot be achieved in situations 

where people have vastly different capacity (or ‘capabilities’; see Section 2.4.3.3) to 

participate. In other words, even a fair process may not lead to a fair outcome where 

significant power asymmetries exist between actors.   

2.4.3.3. Contextual equity (capabilities, access, power) 

Contextual equity incorporates ‘the pre-existing conditions that limit or facilitate 

people’s access to decision-making procedures, resources and, thereby, benefits’ 
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(McDermott et al. 2013: 416). ‘Capabilities’ refers to the capacity that individuals 

need to fully function in their chosen lives (McDermott et al. 2013).  

Even when the rights to land and trees are clear, as is the case in Papua New Guinea, 

forest-dependent communities may be excluded from participating in carbon markets 

because they lack the necessary capital, expertise and technology (Corbera and 

Brown 2010). According to Brown and Corbera (2003: 45), ‘equity in access to 

carbon markets relates to the ways in which different actors in society are able to 

engage with and participate in the emerging carbon market’. The authors go on to 

note that ‘access depends on a range of factors including information, 

communication and knowledge, and the way institutions operate at different scales’ 

(Brown and Corbera 2003: 46). 

Di Gregorio et al. (2013) argue that efforts to improve contextual equity are more 

likely to challenge the status quo than are the other dimensions of equity because 

they directly challenge the root causes of inequalities. The authors also note that 

improving contextual equity can be extremely difficult because ‘in some cases it 

would require rebalancing the rights of the state itself’ (Di Gregorio et al. 2013: 41). 

Larson (2011: 547) raises a series of questions about the equity implications of 

REDD+ based on experiences with tenure reforms aimed at recognising the rights of 

forest-dependent peoples:  

Will states defend communities against competing interests and elite 

capture? Will they facilitate community participation and share 

REDD+ benefits with communities? Will states protect community 

livelihoods if it means lowering potential national income from 

carbon sales? Or will they simply make the rules and expect, or force, 
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communities to follow them? The findings suggest that the fears of 

forest-based communities in this regard are not unwarranted. 

Many observers therefore argue that REDD+ will need to address simultaneously the 

underlying drivers of deforestation and forest degradation and issues of concern to 

REDD+ actors such as Indigenous peoples’ rights (Griffiths 2007; Brown et al. 2008; 

Seymour 2010), tenure insecurity (Cotula and Mayers 2009; Sunderlin et al. 2009; 

Doherty and Schroeder 2011; Larson et al. 2013) and forest governance (Corbera et 

al. 2010; Karsenty and Ongolo 2012; Fosci 2013). Affirmative or transformative 

strategies may also be needed to ‘level the playing field’ (Larson 2011; Di Gregorio 

et al. 2013). 

2.4.4. Equity framework for REDD+ 

Several scholars have developed frameworks for defining, assessing or measuring 

equity that are relevant for REDD+ (Corbera et al. 2007b; Okereke and Dooley 2010; 

McDermott et al. 2013). I find the work of Esteve Corbera, Katrina Brown and 

colleagues particularly useful for my enquiry. In the context of what they call ‘the 

new carbon economy’, Brown and Corbera (2003) suggest that equity comprises 

three elements: equity in access, equity and legitimacy in institutions and decision-

making at all scales, and equity in outcome. Building on this initial work, Corbera et 

al. (2007a: 368) outline an equity framework for PES that is equally applicable to 

REDD+ and comprises three elements:  

1. equity in access, or ‘the way in which individual farmers, rural communities 

and organisations are able to participate in emerging markets. This depends 

on access to information, knowledge and networks, as well as access to land 

and forest resources’. 
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2. equity in decision-making, which concerns ‘procedural fairness within the 

project framework, and relates to issues of recognition and inclusion in 

strategic management decisions’. 

3. equity in outcome, or ‘the distribution of project outcomes [costs and 

benefits] across project participants, including economic payments and their 

perceived fairness’.  

I draw on Corbera et al. (2007a) to examine equity along three dimensions: (1) equity 

in access, (2) equity in decision-making, and (3) equity in outcome (recognising that 

it is still too early to fully analyse equity in REDD+ outcomes).  

To understand who has the ability to benefit from REDD+ policies and through what 

mechanisms, I draw on the ‘theory of access’ proposed by Ribot and Peluso (2003). 

They define access as the ability to benefit from things; this differs from most 

theories of property, which focus on the right to benefit from things. Ability, they 

contend, is akin to power and thus their theory of access focuses on a ‘bundle of 

powers’ rather than on a ‘bundle of rights’. This links to Giddens’ notion of power as 

‘ability’ (Arts and Buizer 2009). Ribot and Peluso (2003: 153) suggest that access 

analysis can help identify ‘the constellations of means, relations and processes that 

enable various actors to derive benefits from resources’. Many scholars have used 

their theory of access as a framework for analysing the mechanisms of access, which, 

Ribot and Peluso (2003) posit, includes rights-based access (including legal and 

illegal access) and structural and relational access (such as technology, capital, 

markets, labour, knowledge, authority, identities and social relations). For example, 

Corbera and Brown (2010) draw on the theory of access in the context of the 

commodification of forest carbon. In my enquiry, I analyse the ability of actors to 

access and influence national REDD+ policy processes.   
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2.5. Hypotheses 

My enquiry seeks to understand the degree to which forest-dependent communities 

in developing countries can access and influence national REDD+ policy processes. I 

postulate that, as owners of the forests that REDD+ is designed to conserve, forest-

dependent communities in Papua New Guinea are likely to be powerful actors in the 

national REDD+ policy domain. However, their ability to influence REDD+ policy 

outputs is likely to be limited by the following factors: 

1. Forest-dependent communities lack direct access to national and international 

REDD+ policy arenas. 

2. Forest-dependent communities have weak agency, in contrast to the more 

powerful actors in the national REDD+ policy domain. 

3. Institutional structures that support the status quo serve as a formidable 

barrier to transformational change. 

2.6. Conclusion 

This chapter has described the theoretical framework underpinning my enquiry. I 

have outlined how I draw on a political ecology approach to analyse the relationship 

between global environmental governance and local politicised environments. I then 

reviewed relevant literature in the fields of social and political theory and explored 

the main debates regarding the equity implications of market-based environmental 

incentives and the commodification of nature. In the next chapter, I describe the 

methods used in this study.   
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Chapter 3  

Methods 

3.1. Introduction 

In this chapter, I describe the mixed-methods approach used in my empirical study of 

national-level REDD+ policy processes in Papua New Guinea. Trans-disciplinary 

and mixed-method approaches have emerged as an alternative to traditional single-

disciplinary approaches, particularly in the context of complex social-ecological 

issues, also referred to as ‘wicked problems’ (Brown et al. 2010). The nature of the 

research problem that my enquiry seeks to answer makes a mixed-methods approach 

combining qualitative and quantitative data particularly appropriate. In particular, a 

mixed-methods approach allows me to tackle the research questions from a range of 

angles and draw on different analytical perspectives. 

As described in Chapter 1, my enquiry is part of the Global Comparative Study on 

REDD+ (GCS-REDD+) being undertaken in 14 countries by the Center for 

International Forestry Research (CIFOR). A standardised methodology was 

developed to guide the different country studies (Brockhaus and Di Gregorio 2012). 

In this chapter, I describe how I applied and/or adapted these methods to my study. 

This chapter is divided into four broad research components that comprise my 

enquiry, each with its own mix of methods: (1) context analysis, (2) media discourse 

analysis, (3) policy network analysis and (4) operationalising advocacy coalitions.  
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3.2. Context analysis 

To understand the context of REDD+ in Papua New Guinea, I followed the methods 

outlined in Brockhaus et al. (2012) to identify and understand (1) the drivers of 

deforestation and forest degradation, (2) the institutional environment, (3) the 

political economy of deforestation and forest degradation and (4) the REDD+ policy 

environment in Papua New Guinea. These included a comprehensive desktop review 

of relevant documents including peer-reviewed journal articles, ‘grey’ literature, 

project documents, government policies and legislation, and media articles. I also 

conducted semi-structured interviews with 10 key informants in May 2011. These 

informants included representatives from several stakeholder groups, including 

government agencies, research institutes, international and domestic NGOs, donors 

and the private sector and were identified, through document reviews and snowball 

sampling, as key actors in REDD+ policy processes in Papua New Guinea. I do not 

name key informants or their organisations in this thesis to preserve confidentiality; 

instead, I refer to them using descriptors that indicate their stakeholder group only 

(see Appendix 1).   

In conjunction with CIFOR’s GCS-REDD+, I also conducted a multi-stakeholder 

workshop in Port Moresby on 25 November 2011 to gain participant validation of the 

preliminary findings of my desk-based research. More than 30 people attended the 

workshop, among them representatives from government departments, NGOs, 

donors, industry associations and universities/research institutes (see Appendix 2). I 

also attended two multi-stakeholder workshops: (1) a workshop on ‘REDD+, PES 

and benefit sharing’ organised by the Institute for National Affairs and the Institute 

for Global Environmental Strategies on 17–18 February 2011 and (2) the ‘UN-
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REDD PNG National Programme Stakeholder Validation Workshop’ organised by 

the Office of Climate Change and Development on 22 February 2011. These 

workshops were well attended by REDD+ stakeholders and provided valuable 

insights into the perspectives of, and interactions between, different stakeholder 

groups, including grievances and points of disagreement. 

In a departure from CIFOR’s GCS-REDD+ methodology, I also undertook field trips 

to two communities involved in forest conservation initiatives in Papua New Guinea 

to understand the ‘grassroots perspectives’ of customary landowners. These 

communities were chosen because they had been exposed to the concept of forest 

carbon and carbon trading through NGOs and carbon project developers and, 

together with their experience implementing community-based conservation 

initiatives on their customary land, meant they were uniquely placed to provide a 

landowner perspective on REDD+ policy in Papua New Guinea (The Nature 

Conservancy 2010; James 2009). This observational research, based on participant 

observation and key informant interviews (n=6), was not a formal part of my 

research methodology but added depth and understanding to the more formal 

approaches and allowed for data triangulation. I provide the field trip reports in 

Appendixes 3 and 4, and draw on insights and perspectives from key informants 

throughout the thesis. 

3.3. Media discourse analysis 

The second component of my enquiry was to identify key REDD+ actors and 

discourses at the national level through an analysis of print media articles mentioning 

REDD+ in Papua New Guinea. Discourse analysis seeks to ‘[illuminate] a particular 

discursive structure, that might not be immediately obvious to the people that 
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contribute to the debate’ (Hajer and Versteeg 2005: 175–176). To analyse REDD+ 

discourses represented in national print media, I used methods developed as part of 

the GCS-REDD+, as outlined in the Code Book for the Analysis of Media Frames in 

Articles on REDD (Di Gregorio et al. 2012). In this section, I outline these methods, 

including newspaper and article selection, article coding and interviews with 

journalists.  

3.3.1. Newspaper and article selection 

The GCS-REDD+ methodology calls for analysis of three major national 

newspapers, selected from among those with the highest circulation and reflecting a 

broad spectrum of political positions within the country (Di Gregorio et al. 2012). 

Only two national newspapers are published in Papua New Guinea, both of which 

are in English:
12

 The National and the Post-Courier. I chose Wantok Niuspepa as the 

third newspaper to include a local-language newspaper, even though it has a small 

circulation and is published weekly. Following is some brief background information 

on each newspaper: 

1. The National was founded in 1995 and is written in English. It has a daily 

circulation of 48 490, making it the highest-selling newspaper in Papua New 

Guinea. The National is owned by Rimbunan Hijau, a Malaysian-based 

logging company and the largest logging company in Papua New Guinea. As 

a result, the newspaper is often perceived to be biased in its reporting of 

forestry issues, but is generally thought to be independent and unbiased on 

other issues (Jackson 2011; Tindal n.d.). 

                                                 
12

 English is one of Papua New Guinea’s official languages, and is the language used in government 

and the school system. 
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2. The Post-Courier was founded in 1969, making it the oldest daily newspaper 

in Papua New Guinea. The Post-Courier is published in English and has a 

daily circulation of 26 262, making it the second highest-selling newspaper in 

the country. The paper is owned by the Australia-based News Limited, a 

subsidiary of Rupert Murdoch’s News Corporation.  

3. Wantok is published weekly in Tok Pisin (Pidgin English), with 12 000 

copies printed every week for sale and distribution free of charge. Wantok 

was established in 1969 and is owned by Word Publishing, a Papua New 

Guinean company established by the Catholic, Anglican, Lutheran and 

United churches of Papua New Guinea (Dorney 2000). According to key 

informants, it is not considered to be particularly influential among national 

policy-makers. 

I employed different search methods for each of the three newspapers. For the Post-

Courier, an electronic Boolean search of articles containing the key words was 

carried out, using the Australia/New Zealand Reference Centre database. For The 

National and Wantok, electronic catalogues were not available, so I conducted a 

manual search of hardcopy archives for articles containing the key words.  

I searched each of the three newspapers for articles containing the key words 

‘REDD’ and/or ‘carbon trade’/‘carbon trading’
13

 in articles published between 

December 2005 (when REDD+ was first officially proposed) and December 2010. 

The search was conducted during February–July 2011. 

                                                 
13

 These terms were most relevant in the Papua New Guinean context, as REDD+ was often discussed 

in terms of carbon trading and in many articles the terms often appeared to be used synonymously. 
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3.3.2. The coding process 

A total of 174 articles reporting on aspects of REDD+ in the period December 2005 

to December 2010 was identified in the three newspapers analysed: Post-Courier 

(86), The National (78) and Wantok (10). Following Di Gregorio et al. (2012), these 

articles were coded to capture information at three levels: 

1. Level 1 coding captured descriptive variables including publication date, 

author, word count, and page number.  

2. Level 2 coding compiled broad variables about the primary and, where 

applicable, secondary frames. This included the manner in which the article 

framed the REDD+ debate (e.g. diagnostic, prognostic, symptomatic, 

motivational); the political scale at which it framed the debate (e.g. 

international, national, subnational); and the specific topics around which it 

framed the debate (e.g. political, economic, ecological) (See Appendix 12 for 

full list of meta-topics and sub-topics). 

3. Level 3 coding identified the primary and secondary frames in much more 

detail. It included identification of the main advocates and adversaries of the 

frame, their particular ideological positions and their assessments of future 

REDD+ outcomes. 

Fourteen articles mentioned REDD+ only in passing (Post-Courier=8; The 

National=6), and were coded to Level 1 accordingly (basic information). This left 

160 articles from the Post-Courier (78), The National (72) and Wantok (10) for 

Level 2 and 3 coding. The sample of 160 articles contained 213 individual frames. 

These 213 frames featured a total of 183 advocates and 21 adversaries.  
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3.3.3. Journalist interviews 

A series of short, semi-structured interviews were conducted with five journalists to 

add depth to the data from the coding process (Appendix 5). Interviews were 

recorded and subsequently transcribed and a copy provided to the journalists for 

verification. Interview questions focused on identifying: key actors, topics and policy 

positions; key REDD+ policy events; and sources of information on REDD+. Some 

journalists asked to remain anonymous and a list of media outlets interviewed is not 

provided to ensure confidentiality.
14

   

3.4. Policy network analysis 

The term ‘policy networks’ is used to describe patterns of communication and 

resource interdependencies between a bounded set of policy actors within a particular 

policy domain (Knoke 1996). Policy network analysis was conducted to identify the 

actors within the national REDD+ policy domain and their networks of information, 

collaboration and influence (Brockhaus and Di Gregorio 2012).  

Network data concern actors and relations (Hanneman and Riddle 2005). The 

patterns of relations between actors in a network, such as patterns of communication 

and information exchange, provide the network with a structure. To analyse the 

structure of a network, data on all of the relationships between each pair of actors in 

the population are needed
15

 [for more detail, see Hanneman and Riddle (2005)]. 

                                                 
14

 It should be noted that I was unable to secure an interview with a journalist or other representative 

from The National newspaper which, at the time, was the largest-selling daily newspaper in Papua 

New Guinea. 

15
 In the context of my enquiry, a policy ‘network’ (as a unit of analysis) is not the entire national 

REDD+ policy domain (this would be the population), but rather the networks of relations between 



Chapter 3: Methods 

59 

The policy network analysis methods applied in my enquiry are based on work 

undertaken in the COMPON (‘Comparing Climate Change Policy Networks’) 

project,
16

 which were adapted for use in the GCS-REDD+. The method involves four 

steps, detailed in the following.  

3.4.1. Establishing the boundary of the policy domain 

Because network analysis focuses on the relations among actors, I began by 

identifying all of the actors within the national REDD+ policy domain.
17

 This was an 

attempt to use network analysis methods that rely on ‘full network data’ (Hanneman 

and Riddle 2005). 

Following Laumann and Knoke (1987), my enquiry focuses on analysis of 

‘organisational actors’ (organisations) rather than individuals. Following Laumann 

and Knoke (1987) and Brockhaus and Di Gregorio (2012), I define REDD+ policy 

actors as all organisations perceived by others, and that consider themselves, a part 

of the REDD+ policy domain and able to influence (to a greater or lesser degree) 

the agenda setting, formulation and implementation of national REDD+ policies.  

Using information collected as part of the context analysis and media discourse 

analysis, I identified 40 organisations that may be part of the REDD+ policy domain 

in Papua New Guinea. This list was reviewed by an expert panel consisting of five 

people, one from each of government, the private sector, NGO, donor and academia. 

                                                                                                                                          

actors within the national REDD+ policy domain (such as networks of information exchange, 

collaboration, or perceptions of influence). 

16
 For more information on the COMPON project, led by Jeffrey Broadbent, see http://compon.org/. 

17
 Hanneman and Riddle (2005) note that full network methods require information about each actor’s 

ties with all other actors. For example, if a network analyst is studying patterns of interaction among 

students in a classroom, information is collected on all of the children in a classroom (that is, the 

whole population of the classroom). 



Chapter 3: Methods 

60 

The expert panel suggested additional organisational actors, taking the list to 74. 

Following Saunders (2007), I also applied the criterion of ‘mutual relevance’ 

(Laumann and Knoke 1987) and removed from the list those actors that did not 

consider themselves to be part of the REDD+ policy domain when contacted to 

participate in the study.  

The final list consisted of 66 organisations. Each of these organisations was 

contacted to participate in a social organisation survey and semi-structured interview 

as part of CIFOR’s GCS-REDD+ research, which then formed the dataset used in my 

study. An e-mail or letter was sent to a high-level representative of each organisation 

(see Appendix 6), and followed up with one or more phone calls over a period of 

approximately six months. Survey and interview participants were provided with 

details of the research written in plain language (and translated if needed), and they 

were asked to provide their verbal consent to participate in the research, to comply 

with the ethics guidelines set by the Human Research Ethics Committee of Charles 

Darwin University (see Appendix 7). 

3.4.2. Social organisation survey 

Once the boundary of the policy network was established, each organisational actor 

was invited to complete a survey to provide general information on their organisation 

(actor attributes) as well as their relations with every other actor in the REDD+ 

policy domain (relational data) in order to gather full network data.  

The survey took an average of two hours to complete and elicited responses in a 

fixed choice format on the following: 

1. organisational efforts related to REDD+ (Survey Questions 1–3) 
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2. organisational beliefs and stances on REDD+ (Survey Question 4)
18

 

3. organisational activities related to REDD+ (Survey Question 5) 

4. relationships with other organisations in the national REDD+ policy domain 

(Survey Questions N1–N7), as follows:  

N1. Perceived influence on the domestic REDD+ policy process 

N2. Communication and information exchange on REDD+ policy matters 

N3. Sources of reliable scientific information on REDD+ 

N4. Contribution of substantial funds or in-kind resources to other policy 

actors 

N5. Receipt of substantial funds or in-kind resources from other policy actors 

N6. Disagreement on REDD+ issues 

N7. Collaboration on REDD+ policy issues 

5. Participation in REDD+ policy and protest events (Survey Questions P1–P2) 

6. Basic information on the organisation’s characteristics and resources (Survey 

Questions O1–O12).  

The social organisation survey is reproduced in Appendix 8. 

Of the initial 66 organisations identified as part of the national REDD+ policy 

domain, 45 organisations participated in the survey (68% response rate). The survey 

was conducted with a high-level representative from each organisation. The survey 

was administered face to face in English by trained interviewers.
19

 In some cases, the 

survey could not be administered face to face, and a printed copy was provided for 

                                                 
18

 Including 35 predefined statements regarding deforestation and forest degradation globally and 

nationally, and potential challenges and policy proposals for REDD+ nationally; respondents signalled 

disagreement or agreement on a Likert scale of 1–5 (0=no organisational stance).  

19
 English is one of three official languages in Papua New Guinea. Papua New Guinean interviewers 

offered to conduct the survey in either English or Tok Pisin (Pidgin English).  
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the representative to complete and return. To preserve confidentiality, survey data are 

presented in such a way that it is not possible to identify ‘who nominated whom’ as a 

partner in network relationships. That is, data are aggregated and displayed by actor 

group only. Where an organisation is identified by name, it is not revealed whom that 

organisation nominated; what is given is an aggregate of the number of nominations 

it received from other organisations. 

3.4.3. Semi-structured interviews 

Semi-structured interviews were conducted with 28 organisational actors over a five-

month period from October 2011 to March 2012 (see Appendix 9). Because of time 

constraints, not all organisational actors were asked to participate in an interview as 

priority was given to the survey. Interviews were mostly conducted face to face in 

English by trained interviewers and took, on average, one hour to complete. In two 

cases, where face-to-face interviews were not possible, they were conducted via 

telephone (n=1) or Skype (n=1). Interviewees and their organisations are not named 

in this thesis to preserve confidentiality, and are instead referred to by a descriptor 

that indicates their stakeholder group only. 

Interviews were guided by a list of open-ended questions covering: the organisation’s 

activities, interests and objectives with regard to REDD+ policy design and 

implementation; perceptions of REDD+ challenges and opportunities, with a 

particular focus on governance; the nature and effectiveness of consultation 

processes conducted as part of the development of a national REDD+ strategy; and 

an assessment of the effectiveness, efficiency and equity dimensions of the likely 

policy direction. The semi-structured interview schedule is provided in Appendix 10. 
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Interviews were recorded, transcribed and coded in NVivo qualitative data analysis 

software (QSR International 2012). 

3.4.4. Social network analysis 

I used survey data to analyse seven network relations: perceptions of influence (N1), 

communication and information exchange (N2), sources of scientific information 

(N3), providers of resources (funds or in-kind) (N4), recipients of resources (funds or 

in-kind) (N5), disagreement (N6) and collaboration (N7). Survey data were first 

entered into a Microsoft Access database and then exported into Microsoft Excel to 

be displayed in an ‘actor-by-actor’ (square) matrix as binary information (i.e. 0=no 

tie between actors; 1=tie between actors) for basic analysis (Hanneman and Riddle 

2005).  

I used UCINET software (Borgatti et al. 2002) to conduct more sophisticated 

network analysis. This involved calculating several network-level measures on all 

seven networks (N1–N7) including network ‘density’, which is the proportion of all 

possible ties that are actually present and can provide information to understand how 

connected or cohesive is the network (Prell 2012); and network ‘centralisation’, 

which measures the degree to which one actor holds all of the ties in a network (Prell 

2012). UCINET was then used to calculate several actor-level measures, including 

‘in-degree centrality’, which measures the number of ties an actor (‘ego’) has to 

other actors (‘alters’) in a network, and can provide an indication of the ‘popularity’ 

of an actor or the extent to which other actors perceive that actor as relevant (Prell 

2012); and ‘betweenness centrality’, which is a measure of how many times an actor 
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sits on the geodesic
20

 linking two actors together and can be used to identify actors 

that are located ‘in the middle’, and hence with the potential to hold brokerage 

positions (Prell 2012). Network data were visualised as network graphs using 

NetDraw (Borgatti et al. 2002).  

3.5. Operationalising advocacy coalitions 

As discussed in Chapter 2, I use the advocacy coalition framework in my enquiry to 

understand the potential for REDD+ to mobilise influential coalitions of actors 

calling for transformational change. The advocacy coalition framework posits that 

policy actors in a given policy domain coalesce in ‘advocacy coalitions’ composed of 

actors who ‘share a set of normative and causal beliefs’ and are engaged in ‘a non-

trivial degree of co-ordinated activity over time’ (Sabatier 1998).  

Drawing on the ‘empirical components’ of ‘policy core’ beliefs in Sabatier (1998) 

(see Appendix 11) and interview and survey data, I used an iterative inductive–

deductive process to identify five REDD+ policy core beliefs which, I suggest, are 

not only important for transformational change but are also divisive enough to 

allocate REDD+ policy actors into advocacy coalitions: (1) support for tackling 

drivers of deforestation and forest degradation, (2) support for structural and/or 

governance reforms, (3) support for promoting/protecting the rights of and benefits 

for forest-dependent peoples/customary landowners, (4) support for evidence-based 

policy and (5) support for multi-actor, multilevel (including decentralised) 

governance. Using these five precepts, I identified four distinct advocacy coalitions 

within the national REDD+ policy domain, which I named ‘Status-Quo’, ‘Carbon 

                                                 
20

 In social network analysis, the term ‘geodesic’ means the shortest path to get from one actor to 

another (Prell 2012).   
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Entrepreneurs’, ‘Sustainable Livelihoods’ and ‘Sustainable Development’ (see Table 

3.1). 

Table 3.1.  Policy core beliefs of advocacy coalitions within the REDD+ 

policy domain 

Support for… 

Advocacy 

coalition 

Tackling 

drivers of 

deforestation 

and forest 

degradation 

Structural 

and/or 

governance 

reforms 

Protecting/ 

promoting 

rights of forest-

dependent 

peoples/ 

customary 

landowners 

Evidence-

based 

policy 

Multi-actor, 

multilevel 

(including 

decentralised) 

governance 

Status Quo No No No No No 

Carbon 

Entrepreneurs 

Some No Some No Some 

Sustainable 

Livelihoods 

Yes Yes Yes Yes Yes 

Sustainable 

Development 

Yes Yes Some Yes Some 

 

I used an open coding process to identify the policy core beliefs of REDD+ policy 

actors. Data on an actor’s REDD+ policy core beliefs were drawn from two 

questions from the semi-structured interviews: ‘What is your organisation’s main 

position on REDD+ and what are your main objectives in terms of policy design and 

implementation?’; and ‘What are the main challenges for REDD+ in Papua New 

Guinea?’. In addition, survey responses on two position statements on REDD+ were 

also used to identify and differentiate between policy core beliefs: ‘All REDD+ 

accounting and payments should go through the national government’; and ‘REDD+ 

benefits should reward large-scale industries/companies for reducing forest 

emissions’. Finally, to triangulate the survey and interview data and address the 

problem of survey and interview non-responses, information on policy core beliefs 

was also obtained from publicly available material, such as an organisation’s website 
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or published reports, public statements (including media reports and speeches), and 

membership in formal coalitions or representative bodies with formal policy 

positions.  

Actors were assigned to a particular advocacy coalition if their policy core beliefs 

were consistent with three or more of the precepts defining that coalition. I also used 

the qualitative data to provide information on the main REDD+ policy demands of 

each advocacy coalition and on the ‘policy resources’ held by members and made 

available to advocacy coalitions, such as financial resources, information, formal 

authority to make policy decisions and public opinion.  

Each advocacy coalition was then categorised as either ‘transformational change’ or 

‘business-as-usual’ according to whether its policy core beliefs supported 

transformational change, defined as ‘a shift in discourse, attitudes, power relations, 

and deliberative policy and protest action that leads policy formulation and 

implementation away from business as usual policy approaches that directly or 

indirectly support deforestation and forest degradation’ (Brockhaus and Angelsen 

2012: 17).  

Data used to measure the influence of advocacy coalitions were derived from the 

organisational survey. Organisations participating in the survey were provided with a 

list of all 66 organisations with the following instruction: ‘Please indicate those 

organisations that stand out as especially influential on domestic REDD+ policies.’ 

The perceived influence, or ‘reputational power’ (Kriesi et al. 2006), of each 

organisation was then estimated based on the percentage of survey respondents that 

identified that organisation as being especially influential. An advocacy coalition’s 

influence was calculated as the average perceived influence of all coalition members. 
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This measure of ‘reputational power’ was then used to provide an indication of the 

ability (or ‘agency’) of that coalition to translate its beliefs into formal policy. A 

difference of means test (t-test) was performed to explore whether the difference in 

influence scores between coalitions was statistically significant. The t-tests with 

10 000 permutations of the influence scores were conducted with R 3.0 (R Core 

Team 2013) and data were visualised using ggplot2 (Wickham 2009) in R 3.0.  

3.6. Conclusion 

In this chapter, I have described the mixed-methods approach used in my empirical 

study of national-level REDD+ policy processes in Papua New Guinea. I have 

detailed the qualitative and quantitative methods of data collection, including semi-

structured interviews, document reviews, surveys and participant observation. These 

methods were used to conduct a context analysis, media discourse analysis and 

policy network analysis in order to identify the key actors, interests and discourses 

shaping REDD+ policy in Papua New Guinea. In the next chapter, I present the 

results of the context analysis and identify the ecological, socio-cultural and 

political-economic context of REDD+ in Papua New Guinea. 
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Chapter 4  

Context of REDD+ in Papua New Guinea 

We declare our fourth goal to be for Papua New Guinea’s natural resources 

and environment to be conserved and used for the collective benefit for us all, 

and to be replenished for the benefit of future generations. 

Constitution of the Independent State of Papua New Guinea 

(Independent State of Papua New Guinea 1975: 4) 

4.1. Introduction 

Several authors have highlighted the need to understand the local ecological, socio-

cultural and political-economic context within which REDD+ policies and 

mechanisms will be implemented if they are to be successful (Corbera and Schroeder 

2011; Barnes et al. 2013). This chapter provides background information on Papua 

New Guinea’s forests, peoples, politics and economics. The chapter begins by 

providing an overview of current forest cover conditions and past trends in forest 

cover change, as well as an assessment of the main drivers of deforestation and forest 

degradation in Papua New Guinea. I then describe the socio-cultural context of the 

country, including the relationship between people, land and the environment. 

Following this, I explore the political context within which REDD+ is being 

developed in Papua New Guinea, including the political economy of forest 

management. The chapter then discusses the implications of the high reliance of 

Papua New Guinea’s economy on natural resources, including forests.  

4.2. The forests 

The island of New Guinea is located in the southwest Pacific Ocean, to the north of 

Australia. It houses the third-largest tract of intact tropical forest in the world, after 
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the Amazon and Congo Basins. The nation of Papua New Guinea is located on the 

eastern half of the island of New Guinea, and also includes a number of adjoining 

islands, covering a total land area of 46.3 million ha (see Figure 4.1). 

 

Figure 4.1. Map of Papua New Guinea showing forest areas and provincial 

capitals 

Although estimates of forest cover in Papua New Guinea vary, it is generally 

asserted that rainforest still covers between half and two-thirds of the country, or 28–

33 million ha according to one study (Shearman et al. 2008).
21

 Almost all of Papua 

New Guinea’s forests (up to 99% by some estimates) are owned by customary 

                                                 
21

 Other estimates of forest cover used by the government of Papua New Guinea (OCCD 2011) and 

the UN Food and Agriculture Organization (FAO 2011) provide figures of 29 million ha and 25 

million ha, respectively. I draw on the figures that Shearman et al. (2008) produced by using high-

resolution wall-to-wall imagery to measure forest cover change in Papua New Guinea during 1972–

2002. Although some aspects of their analysis have been debated in the literature, including the 

estimate of initial forest cover in 1972 and the rate and nature of forest regeneration following logging 

and clearing for subsistence agriculture (Filer et al. 2009; Shearman et al. 2010), it is arguably the 

most useful estimate of forest cover change and drivers of deforestation and forest degradation in 

Papua New Guinea currently available and I refer to it widely throughout this study. 
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landowners, that is, groups or individuals with customary rights to land and resources 

(see Section 4.4 for further details).  

Around half of the country’s rainforest, an area of 15 million ha, is classified as 

production forest, based on suitability for timber production, including species 

composition and accessibility (see Table 4.1). The state has already acquired 12 

million ha of this area, with timber permits to allow logging covering 10 million ha 

of this (PNGFA 2008). This leaves 5 million ha of potential production forest still 

either to be issued with a timber permit (2 million ha) or to be acquired by the state 

(3 million ha).  

Table 4.1. Area of forest in Papua New Guinea by government forest 

category 

Forest category Description Area 

Production forests Timber production areas  15 million ha 

Protection forests Forests allocated for protection by virtue of 

their location, topographic constraints, or 

ecological, cultural or environmental 

considerations 

1.2 million ha 

Reserve forests Forests that have not yet been classified  13.2 million ha 

Total  29.4 million ha 

Source: Ministry of Forests (2009) 

Of Papua New Guinea’s total forest area, 1.2 million ha has been set aside as 

‘protection forests’, based on biological or cultural significance (or other factors such 

as topography or location). A further 13.2 million ha of forest is yet to be classified 

and is referred to as ‘reserve forest’. These forests are generally described as non-

commercial forests. Papua New Guinea also has around 62 000–70 000 ha of 

plantation forest (Shearman et al. 2008; GoPNG 2010a). 
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4.2.1. Forest cover and change over time 

Statistics provided by the government of Papua New Guinea to FAO suggest annual 

deforestation rates of 0.5% (FAO 2011). However, Shearman et al.’s (2008) study 

found an annual rate of deforestation and forest degradation of 1.41%. In terms of 

the forest transition curve (see Figure 4.2), Papua New Guinea is most likely located 

at the beginning of Stage 2: despite significant forest cover in the country, the threat 

of deforestation and forest degradation is high. The relative position of a country on 

the forest transition curve may have implications for the design and implementation 

of appropriate REDD+ policies (Angelsen and Rudel 2013). 

 

Figure 4.2. The forest transition with REDD+ policy interventions 

Source: Angelsen and Rudel (2013) 

The current deforestation ‘hotspots’ in Papua New Guinea are forested areas of 

customary land over which a Special Agriculture and Business Lease (SABL) has 

been granted. SABLs are essentially land concessions, in which forested areas can be 

cleared for agricultural or other developments. From 1979, when SABLs were first 

introduced, until 2003, an area of only around 32 000 ha of customary lands was 
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converted under the scheme, largely for development of oil palm plantations (Filer 

2011). However, a new trend emerged in 2004 with a rapid increase in the granting 

of SABLs for vast areas of land, sometimes in excess of 100 000 ha (Filer 2011). By 

2011, there was concern that about 72 SABLs covering approximately 5.5 million ha, 

or 12% of Papua New Guinea’s total land area, had been issued to foreigners for 

lease periods of up to 99 years (Filer 2011; Greenpeace 2012), effectively reducing 

the amount of land under customary land tenure in Papua New Guinea from 97% to 

85% (Filer 2011) (see Figure 4.3). While the stated intention of many of these leases 

was to clear the forest for oil palm projects, some observers raised concerns that 

SABLs were essentially logging projects in disguise and called for a Commission of 

Inquiry (Ase et al. 2011; Filer 2011).  

In June 2011, a Commission of Inquiry into Special Agriculture and Business Leases 

was established to investigate and inquire into the legal authority and process for the 

issuance of SABLs, including any unethical or illegal conduct (Numapo 2013: 11–

12). In his final report, Commissioner John Numapo wrote (2013: 242):  

The most shocking instance [of] abuse we have discovered is in 

relation to the practice of extracting logs under the pretext of genuine 

SABL activities. We find it to be a current and ongoing practice. We 

are convinced that some SABL project proponents are not genuine 

developers of agro-forestry projects. They appear not to be here for 

the long haul but only for as long as it takes to log out their subleases. 

Data on log exports support this statement, suggesting that, in 2012, 31% of all log 

exports from natural forests in Papua New Guinea originated from forest conversion 

conducted under SABLs (Lawson 2014).  
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Figure 4.3. Areas in Papua New Guinea with accessible commercial forests 

that are under a Special Agricultural and Business Lease (SABL) 

Source: Greenpeace (2012) 

4.2.2. Biodiversity and protected areas 

Papua New Guinea is renowned for its rich biological diversity (Filer and Sekhran 

1998). Despite occupying less than 1% of the world’s landmass, the country contains 

5–7% of the world’s biodiversity (CELCOR and ACF 2006; WWF n.d.). It is 

estimated that Papua New Guinea is home to approximately 15 000–20 000 species 

of vascular plants (60% of which are endemic), 190 mammal species (81% endemic), 

750 bird species (53% endemic), 500 reptile and amphibian species (46% endemic), 

3000 species of fish and 200 000–400 000 insect species, many of which have not 

yet been classified (Miller et al. 1994 in Filer and Sekhran 1998).  
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Several parts of Papua New Guinea are considered to be biodiversity ‘hotspots’ 

because they contain high levels of species endemism and are subject to accelerating 

levels of habitat loss as a result of excessive logging, mining and unsustainable 

farming practices. These include the islands of New Britain, New Ireland, Manus and 

Bougainville (Critical Ecosystem Partnership Fund, n.d.).  

The Department of Environment and Conservation was established in 1985 with 

powers to ‘protect the environmental values of air, water, soil and biodiversity and 

the sustainable use of natural resources as mandated by the Fourth Goal of the 

National Constitution’ (DEC 2011). 

Papua New Guinea has several mechanisms for allocating land and forests as 

protected areas. The National Parks Act 1982 can only designate ‘public land’ as a 

protected area, which means the land must have been alienated from its customary 

owners through mutual agreement or compulsory acquisition (Filer 2009). A more 

culturally appropriate form of conservation has been achieved through the 

designation of ‘Wildlife Management Areas’ (WMAs) or ‘Conservation Areas’ 

under the Fauna (Protection and Control) Act 1996 or Conservation Areas Act 1978. 

As with forest data, information on protected areas within Papua New Guinea is 

inconsistent and varies according to the source used. However, a recent report 

suggests that the country has 34 designated protected areas covering 2.8% of the total 

land area (Shearman and Bryan 2011). Shearman et al. (2008) found that almost half 

of the country’s forest types are not represented in protected areas, with virtually no 

upper montane forests under protected area management despite their conservation 

significance.  
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However, designation as a protected area or WMA does not necessarily guarantee 

protection: Shearman and Bryan (2011) report that some WMAs lost up to 99% of 

their forest area over the 30-year period from 1972 to 2002, with average forest loss 

across the 34 protected areas of 8.8%. Designation of an area as a WMA does not 

prevent the state from granting a mining or logging licence over the area (Filer 2009) 

either, and Shearman and Bryan (2011) found evidence of commercial logging in 

protected areas.  

During the 1990s, several international organisations established integrated 

conservation and development projects (or ICDPs) in Papua New Guinea, to provide 

landowners in areas with high conservation value that were facing imminent threat 

from large-scale logging with an alternative and more sustainable form of 

development, such as eco-forestry or eco-tourism. In general, these projects suffered 

significant set-backs largely because they could not compete with the more 

immediate and tangible benefits that logging companies could provide – including 

roads and basic services, such as health clinics – and because project proponents did 

not fully understand the local cultural context into which the projects were being 

introduced (McCallum and Sekhran 1997; Ellis 1998; van Helden 2005). This often 

led to conflict within and between communities, and between communities and 

‘outsiders’ (West 2006; Filer 2009).  

4.2.3. Direct drivers of deforestation and forest degradation 

Shearman et al. (2009) identify the major causes of deforestation and forest 

degradation over the past 30 years as commercial logging and subsistence 

agriculture, with lesser causes being fires, plantations and mining. Each of these is 

discussed in detail below. 
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4.2.3.1. Commercial logging 

Commercial logging is the main driver of forest cover change in Papua New Guinea, 

being responsible for an estimated 48.2% of the total forest cover change that 

occurred during 1972–2002 (Shearman et al. 2009). However, commercial logging 

contributes mainly to forest degradation, as opposed to deforestation where forests 

are replaced with other land cover types. Forests designated as production forests are 

meant to be sustainably managed and selectively harvested at a rate that would allow 

for future cutting cycles. In practice, however, these areas are often over-harvested or 

degraded to a point where they are susceptible to deforestation from fire or 

conversion to other land uses, including use for subsistence agriculture by the 

customary landowners. Shearman et al.’s (2009) study finds that 23% of the forest 

land that was logged was subsequently converted to non-forest cover and that the 

longer a logging concession was in operation, the greater was the percentage of 

forest land converted to other land uses, predominantly subsistence agriculture. Other 

observers have noted that, while logging is a major cause of forest degradation, the 

climatic conditions in Papua New Guinea are such that there is good regrowth soon 

after logging and the chances of a logged-over area being degraded over a long 

period of time is minimal (R. Turia [Papua New Guinea Forest Authority], pers. 

comm., 8 February 2013). More research is needed to better understand the dynamics 

of post-harvest regrowth and the contribution of commercial logging to deforestation 

over various time scales.  

There is general agreement that current rates of commercial timber harvesting in 

Papua New Guinea are unsustainable (Bun et al. 2004; Shearman et al. 2009; Fox et 

al. 2010). More than 200 commercial logging concessions, including Timber Rights 
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Purchases (TRPs), Local Forest Areas (LFAs) and Forest Management Agreements 

(FMAs), have been allocated in Papua New Guinea, covering an area of more than 

10.5 million ha (Bun et al. 2004). Many logging concessions are nearing the end of 

their tenure, and it has been suggested that the vast majority of accessible and high-

volume forests in Papua New Guinea have already been allocated and harvested 

(Bun et al. 2004). However, several large concession areas are yet to be harvested, 

including April Salumei in East Sepik Province and Kamula Doso in Western 

Province; both of these are, or were, the focus for REDD+ pilot projects (see Section 

5.5.2 for more detail).  

4.2.3.2. Forest clearance for smallholder/subsistence agriculture 

Clearing forests for smallholder/subsistence agriculture was found to be the main 

driver of deforestation in Papua New Guinea during 1972–2002 (Shearman et al. 

2009). Approximately 80% of the country’s population is dependent on subsistence 

agriculture for food. The people practise a traditional system of shifting cultivation 

whereby patches of forest are cleared and planted as food gardens and then left 

fallow for long periods during which time the forest regenerates. At very low 

densities, food gardens remain isolated and revert to forest after cultivation ceases 

(Marsden et al. 2006 in Shearman et al. 2008). However, it has been postulated that 

Papua New Guinea’s rapid population growth of around 3% per year has increased 

the demand for both food and saleable produce from gardens and that this is related 

to substantial net deforestation occurring as a result of expansion of food gardens 

(Shearman et al. 2009) (see Section 4.4. for more detail). However, there is debate in 

the literature regarding both the interpretation and the scale of forest loss associated 

with smallholder/subsistence agriculture and the dynamics of forest regeneration 
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after clearing (c.f. Filer et al. 2009; Shearman et al. 2010; PNGFA 2011). More 

research is needed to understand the relationship between deforestation, population 

growth and smallholder/subsistence agriculture.  

4.2.3.3. Plantations/large-scale agriculture 

Historically, forest clearing for large-scale agricultural plantations has been only a 

minor driver of deforestation (Shearman et al. 2008), yet commercial plantations, 

particularly oil palm, have been expanding during the past 10 years. The government 

of Papua New Guinea is planning substantial growth in the country’s annual 

production of its four major export crops (palm oil, coffee, cocoa and copra) over the 

next 20 years, with commercial agricultural plantations estimated to grow by 5–6% 

annually (GoPNG 2010a). As such, clearing for, or under the guise of, agricultural 

plantations may become a much more significant driver of deforestation in the future, 

although deforestation to make way for oil palm development is unlikely to reach the 

extent that it has in Indonesia and Malaysia due to higher production costs in Papua 

New Guinea.
22

  

4.2.3.4. Fire 

The literature has only a few studies, and some debate, on the relationship between 

fire and deforestation in Papua New Guinea (Corlett 1987; Shearman et al. 2008, 

2010; Filer et al. 2009). The study by Shearman et al. (2008) estimates that fire was 

responsible for 4.4% of forest loss during 1972–2002 but was a significant driver of 

deforestation at high altitudes. However, processes of forest regeneration after fires 

are not well understood, leading to uncertainty in the amount of forest that is 

                                                 
22

 Palm oil produced in Papua New Guinea is not internationally competitive because of higher labour 

and other costs (Orrell 2011).   
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permanently lost due to fire (Corlett 1987; Filer et al. 2009). Hunting and land-

clearing for subsistence agriculture frequently involve burning, which can spread into 

adjacent forest areas, particularly where dense forests have been opened up and 

fragmented by agriculture or commercial logging operations (Shearman et al. 2009; 

Bingeding 2011a).  

There is also a strong link between natural climate patterns and fire. Papua New 

Guinea is particularly prone to fires during El Niño–Southern Oscillation (ENSO)-

induced droughts (Johns 1989; GoPNG 2010a). Of relevance to REDD+ is the fact 

that frequent fires will reduce the amount of carbon stored in the country’s forests: a 

recent study suggests that frequent disturbance by fire has contributed to lower levels 

of carbon stored in Papua New Guinea’s forest compared with global tropical forest 

averages (Fox et al. 2010).  

4.2.3.5. Mining 

As with the other drivers of deforestation, there is some inconsistency in data on the 

impact of mining on forests. The study by Shearman et al. (2008) found that only 

0.2% of the 1972 total forest area was directly affected by mining. However, mining 

can have significant off-site impacts because of the release of mine tailings (waste 

rock, sediment etc.) into river systems. For example, it is estimated that tailings 

discharged from the Ok Tedi mine after the collapse of a tailings dam in 1984 may 

eventually affect 256 900 ha of forest (Marshall and Rau 1999). Indeed, one report 

suggests that mining (including the forest dieback resulting from the Ok Tedi mine) 

may be a more significant driver of deforestation than logging, commercial 

agriculture or fire (UNFCCC 2006). 
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4.2.4. Underlying drivers of deforestation and forest degradation 

In addition to the direct drivers of deforestation and forest degradation discussed 

above, there are a number of underlying or proximate drivers, including national 

development policies, human population growth, low and uneven levels of socio-

economic development, and poor governance. These are discussed below. 

4.2.4.1. National development policies 

Since Independence, Papua New Guinea has pursued an export-driven economic 

growth model with a focus on primary and extractive industries. While mining 

revenue accounts for a substantial proportion of the country’s export income, 

successive governments, together with multilateral institutions and multinational 

corporations, have promoted industrial-scale logging for export. Timber production, 

especially logs for export, increased rapidly in the 1980s, supported by national 

development policies (Saulei 1997). However, this rapid increase in logging was not 

matched by a similar increase in forest management capacity and, as a result, forest 

harvesting exceeded estimated sustainable levels (ODI 2007a). 

From the mid-1990s, Papua New Guinea experienced increasing macroeconomic 

instability, with large trade deficits and foreign debt, which led to the formation of a 

Structural Adjustment Programme (SAP) in 1995. Funded by the World Bank and 

International Monetary Fund, the SAP led to drastic economic reforms that included 

removing the minimum wage and price controls on basic food items, and introducing 

fees for health and education services (Sembajwe 2010). Many civil society groups 

argued that the SAP relied on unsustainable exploitation of Papua New Guinea’s 

mineral resources to fuel its development, rather than strengthening local industry 

and promoting self-sufficiency (CELCOR and ACF 2006). In addition, public 
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service budget cuts severely restricted the government’s capacity to properly monitor 

logging activities, which Wunder (2003) suggests contributed to an increase in forest 

degradation and poor forest governance during this period. 

4.2.4.2. Population growth  

Papua New Guinea’s rapid population growth of around 3% per annum (ADB 2013) 

is placing increasing demands on the country’s forests. Population growth is thought 

to increase the pressure for forests to be converted for subsistence agriculture 

(Shearman et al. 2009), although the link between population growth and clearing for 

subsistence agriculture is not well understood and there is some suggestion that 

population growth also encourages the intensification of subsistence agriculture 

(Filer and Sekhran 1998; Bourke and Allen 2009). Small-scale commercial forestry 

activities and community oil palm plantations are also increasing in number as 

families and communities pursue social and economic development to improve their 

standard of living. Demands for basic social and economic services also lead to 

increased migration to urban areas, resulting in expansion of urban settlements and 

associated clearing of surrounding forests.  

4.2.4.3. Low and uneven socio-economic development 

The low level of development in many rural areas is seen as a significant factor in 

driving policy to seek early returns from forest development (ODI 2007a). Logging 

and mining companies have become important providers of rural infrastructure, 

including health-care facilities, schools and roads in remote areas where the 

government does not have the resources to provide basic services. Indeed, the 

government’s development strategy in part relies on logging companies to provide 

such services, which becomes a requirement built into timber permit agreements and 
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conditions. However, in many cases, logging companies have not met these permit 

conditions, leaving local communities without the promised infrastructure or services 

or suffering the effects of environmental damage such as river pollution. Timber 

companies have often avoided penalties for not meeting permit conditions, largely 

because of a lack of enforcement capacity and weak governance, and associated 

corruption (FoE Japan/GEF 2011).  

4.2.4.4. Poor forest governance  

Despite commonly cited figures suggesting that anywhere from 70% to 90% of 

logging in Papua New Guinea may be illegal (World Bank 2006; Greenpeace 2008), 

the extent of illegal logging in Papua New Guinea depends on the definition used 

(ITTO 2007). Illegal logging in Papua New Guinea is generally characterised by 

non-compliance with relevant legislation and due process or tax avoidance 

mechanisms, such as transfer pricing, rather than as rampant, uncontrolled logging 

(ITTO 2007).  

The forestry industry, through its representative body, the Papua New Guinea Forest 

Industries Association (FIAPNG), defines illegal logging as any activity in 

contravention of the laws and/or regulations of the nation and claims that ‘legal 

export certificates signify legal trade’, effectively absolving individual logging 

companies of responsibility as long as they have obtained the relevant permits or 

licences (FIAPNG 2010). However, a series of independent reviews into the logging 

industry, commissioned by the government of Papua New Guinea and the World 

Bank throughout 2001–2005 (Forest Trends 2006: 2), found that: 

… although all timber harvesting operations may be officially 

licensed, there are serious issues of legal non-compliance at almost 
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every stage in the development and management of these projects. For 

these reasons the majority of forestry operations cannot credibly be 

characterized as complying with national laws and regulations and are 

therefore ‘unlawful’. 

Papua New Guinea does not have a national land-use plan, and there are no clear 

policies for allocating land within the country for different purposes (logging, 

agriculture, conservation etc.). This is partly a result of the high proportion of land 

under customary land tenure, but is also related to a lack of clear responsibility for 

land-use planning within the government (INA/IGES 2010). A National Forest 

Policy was approved in September 1991 and a National Forest Plan approved in mid-

1996 (Hammond 1997) but neither has been reviewed or revised since its creation 

(Holzknecht and Golman 2009).  

4.2.5. Actors and discourses driving deforestation and forest degradation 

The main actors involved in deforestation and forest degradation in Papua New 

Guinea have been described as an ‘unholy alliance of foreign loggers, domestic 

politicians and wayward public servants’ (Filer and Sekhran 1998: vii). This idea of 

an ‘unholy alliance’ remains relevant to understanding the main actors behind 

deforestation and forest degradation in Papua New Guinea, their interests and their 

influence on the country’s forest policy. 

Papua New Guinea’s commercial logging industry is dominated by a small number 

of foreign-owned companies. These companies have come under repeated criticism 

for unsustainable and illegal logging, and appear to have little interest in the 

sustainable management of the country’s forests (Forest Trends 2006; ODI 2007a). 

The largest of these companies is Rimbunan Hijau, which is headquartered in 
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Sarawak, Malaysia. Rimbunan Hijau operates through a system of subsidiary 

companies in Papua New Guinea; this structure hinders efforts to calculate its exact 

market share, although it has been estimated at more than 45% (Bun et al. 2004). 

Civil society organisations have expressed concern that the logging industry wields 

excessive influence in Papua New Guinea through political donations, public 

sponsorship, lobbying and media ownership (CELCOR and ACF 2006). For 

example, Rimbunan Hijau owns the largest-selling daily newspaper in Papua New 

Guinea, The National, which many perceive is biased in its reporting on forestry 

issues (Jackson 2011). This issue is explored further in Chapter 6, as part of the 

media discourse analysis.  

Furthermore, the Commission of Inquiry into SABLs found that logging companies 

were clearing forest under the guise of agricultural development, with one 

Commissioner finding the following: 

With corrupt government officials from implementing agencies riding 

shotgun for them, opportunistic loggers masquerading as agro-forestry 

developers are prowling our countryside, scoping opportunities to take 

advantage of gullible landowners and desperate for cash clan leaders 

(Numapo 2013: 242).  

The Papua New Guinea Forest Authority (PNGFA) is the government agency 

responsible for overseeing commercial forestry operations. The PNGFA was 

established under the Forestry Act 1991 with a mandate to manage, develop and 

protect the country’s forest resources and to develop shared information and 

knowledge to achieve this end (GoPNG 1991). The PNGFA faces significant 

challenges in monitoring and enforcing forestry laws and regulations (see Section 
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4.2.4.4. above for more details). One of these challenges is corruption among 

departmental officers (Filer and Sekhran 1998), who were described by their own 

minister as being ‘in the pockets’ of logging companies (Transparency International 

2009). The country’s rugged geography also constrains transport and communication 

systems, thus creating conditions that are extremely difficult for monitoring logging 

activities. PNGFA officers seeking to perform their duties are often at the mercy of 

the logging companies, for example, to provide transport so the officer can inspect 

their logging operations.  

Many politicians have interests in or close relationships with logging companies, 

which creates potential for conflicts of interest and undue influence (Filer and 

Sekhran 1998; Forest Trends 2006). Although the government is not directly 

involved in logging (as is the case in other countries where government businesses or 

other entities, such as the military, may be involved in logging), politicians have 

sometimes used their position as ‘resource owners’ (Filer and Sekhran 1998) to 

support and push for forestry projects to the advantage of their political careers. The 

PNGFA may be subjected to political pressure and thus forced to sanction such 

projects, even though they are not part of an official national forestry plan. It is 

believed that this is also happening with forest clearing under SABLs, with the final 

report of the Commission of Inquiry into SABLs (Numapo 2013: 236) finding:   

… evidence of undue ‘political pressures’ being put on government 

officials by senior Ministers and politicians to fast-track SABL 

applications and issue titles. Incidences of political interference are 

numerous… 
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The FIAPNG is the peak industry body representing the interest of logging 

companies and the forestry sector in the country. The FIAPNG has attempted to 

counter what it perceives to be unfounded accusations of unsustainable and illegal 

logging made by environmental and other organisations. The FIAPNG and the 

Rimbunan Hijau logging company have used the media to present the findings of 

studies into the economic benefits of logging and have provided an alternative 

narrative to that promoted by international and domestic environmental groups. A 

key argument used by the forestry industry in its campaign is that restrictions on 

forestry will condemn Papua New Guinea to poverty. A key source of information 

for the logging industry’s campaign is an international consulting and lobbying firm, 

International Trade Strategies Global (ITS Global), which has been criticised for bias 

and inaccuracies in its research (Laurance et al. 2010). In its broader campaign on 

REDD+, ITS Global and its associated not-for-profit organisation, World Growth, 

have suggested that REDD+ will reduce economic growth and impoverish 

developing countries (World Growth 2011). The logging industry’s counter-

campaign has recently spread from forestry to the oil palm sector, particularly as 

Rimbunan Hijau looks to expand its business interests in the country, with a similar 

discourse to that used in the forestry sector being applied to the oil palm sector. For 

example, a recent report by ITS Global (2011) suggests that limiting the area of land 

available for oil palm expansion would significantly hurt the economy of Papua New 

Guinea and weaken the country’s efforts to alleviate poverty.  

However, the existing oil palm industry, through its representative body the Papua 

New Guinea Palm Oil Council, has been keen to distance itself from new entrants, 

particularly those claiming to be involved in oil palm development as part of an 

SABL. Papua New Guinea is not a large producer of palm oil compared with 
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neighbouring Indonesia or Malaysia, and its strategy is to seek niche markets to gain 

a premium price for its products, mainly through certification under the Roundtable 

on Sustainable Palm Oil (RSPO). The arrival of new market entrants with potentially 

unsustainable practices, such as clearing high conservation value forest to make way 

for plantations, may threaten this market position (Filer 2012b). 

4.2.6. The climate change mitigation potential of Papua New Guinea’s forests 

More than 95% of Papua New Guinea’s greenhouse gas emissions come from land 

use, land-use change and forestry (LULUCF): an estimated 110–126 Mt CO2e in 

2010 (GoPNG 2010a). Commercial logging is historically the largest source of 

greenhouse gas emissions, responsible for 41% of emissions in 2001 (Bryan et al. 

2010). Emissions from land clearing for subsistence agriculture are also a significant 

contributor (GoPNG 2010a). 

In 2010, Papua New Guinea released a draft Climate Compatible Development 

Strategy (CCDS) (GoPNG 2010a). The CCDS projected that, based on a ‘business-

as-usual’ scenario, greenhouse gas emissions would increase by 40% from 2010 

levels by 2030, largely as a consequence of deforestation from large-scale 

agricultural leases and subsistence and smallholder agriculture. However, the figures 

used in the CCDS were based on cost curves produced by international consulting 

firm McKinsey & Co., which the international environmental group Greenpeace 

challenge as overestimating the amount of future forest clearing; that is, the claim is 

that this business-as-usual baseline is set too high, which opens a window for 

claiming a reduction in emissions that may never have happened (Greenpeace 2010, 

2011). Filer (2010) also suggests that business-as-usual projections have failed to 

consider certain supply-side constraints. 
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In February 2010, the government of Papua New Guinea made a voluntary 

commitment to the UNFCCC, under the Copenhagen Accord, to reduce greenhouse 

gas emissions by 30% from current levels, or 50% from the business-as-usual 

forecast, by 2030. The majority of these reductions are to come from the LULUCF 

sector (GoPNG 2010b). 

Papua New Guinea’s capacity for measuring and reporting greenhouse gas emissions 

from deforestation and forest degradation is low (LTS International 2008), although 

the country is receiving financial support and capacity building assistance from 

several international donors, including UN-REDD, the Japan International 

Cooperation Agency (JICA), the now defunct Australian Agency for International 

Development (AusAID),
23

 the European Union, and the German International 

Cooperation (GIZ).  

4.2.7. Carbon tenure 

Different stakeholders have different views on who owns forest carbon and who has 

rights to sell or trade in forest carbon. The PNGFA’s 2009 policy on climate change 

and forestry provided for the following to be achieved by 2012: ‘natural forest 

carbon owned by the customary landowners and managed by the state’ (PNGFA 

2009). The position of many other groups, including civil society organisations and 

academics, is that customary landowners own the land and the trees upon it, so they 

also own the carbon or carbon sequestration rights (Ase 2011b; Bingeding 2011b; 

Holzknecht 2011). At the time of writing, the government of Papua New Guinea was 
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 In January 2014, the Australian Agency for International Development was subsumed into the 

Australian Department of Foreign Affairs and Trade. 
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yet to develop a policy or legislation clarifying ownership of forest carbon/carbon 

sequestration rights.  

4.3. The people 

4.3.1. Population and demographics 

Archaeological evidence shows that human settlement on Papua New Guinea dates 

back at least 40 000 years and that agricultural systems date back 9000 years or 

more. The current (2014) population of Papua New Guinea is 7.3 million (UNDP 

2014) with a high annual population growth rate of almost 3% (ADB 2013). Nearly 

all of the country’s population are Indigenous Melanesians (Filer and Sekhran 1998).  

In 2014, Papua New Guinea ranked 157 out of 187 countries in the Human 

Development Index published by the United Nations Development Program, placing 

it in the ‘low human development’ category (UNDP 2014). Although the country has 

a relatively high annual GDP per capita of US$1890, approximately 28% of the 

population live below the poverty line (ADB 2013). Social indicators, including 

educational attainment, life expectancy, and maternal and child mortality rates, are 

among the worst in the East Asia-Pacific region (see Table 4.2); some commentators 

see these factors as the result of widespread corruption, weak performance of public 

services, and law and order problems (Allen and Hasnain 2010; AusAID 2010).  
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Table 4.2. Selected social indicators for Papua New Guinea and the East 

Asia Pacific Region 

Social indicator Papua New 

Guinea 

East Asia and 

Pacific 

Life expectancy at birth 62.42 74 

Infant mortality rate (per 1000 live births) 48 17 

Under five mortality rate (per 1000 children under five) 63 21 

Maternal mortality ratio (deaths per 100 000 live births) 230 72 

Mean years of schooling 3.9 7.4 

Adult literacy rate (% ages 15 and older) 62.4 94.4 

Urban (% of population) 12.58 50.8 

Internet users (% of population) 2.3 36.7 

Source: UNDP (2014) 

4.3.2. Culture and customs 

Papua New Guinea is one of the world’s most culturally heterogeneous nations, with 

an estimated 820 language groups (12% of the world’s total) and many more tribes 

and clans. Before the arrival of missionaries and colonial powers in the late 1800s, 

these groups ‘lived in small isolated communities, existing as separate social 

systems, separated by geographical cleavages, differences in customs, and fear of 

warring tribes and sorcery’ (Simet and Iamo 1992 in de Renzio 2000: 21).  

Papua New Guinean society was, and still is, dominated by a complex set of 

relationships (or obligations) between individuals, known as the wantok system.
24

 

The wantok system provides a strong support network based on trust and cooperation 

but can engender a mistrust of outsiders and, in the context of a modern state, can 

impose costs in terms of cronyism (de Renzio 2000) and corruption (Nonggorr 2003 

in Ayius and May 2007). Taylor (1997: 261) suggests another reading, under which 

                                                 
24

 Mannan (1978:200 in de Renzio 2000) notes that the wantok system is characterised by some or all 

of the following: (1) common language (wantok = “one talk”), (2) common kinship group, (3) 

common geographical area of origin and (4) common social associations or religious groups.   
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benefits (salaries, housing, travel, vehicles and ‘entertainment’) provided to local and 

political elites are seen as ‘custom-sanctioned rewards for leadership’ 

Colonisation brought about rapid cultural changes in Papua New Guinea. The sheer 

quantity of ‘new’ technologies such as aeroplanes, tools and other manufactured 

goods or ‘cargo’ that the colonisers brought with them, together with an 

unintelligible social system that did not reflect Melanesian norms of communalism 

and reciprocity, contributed to the emergence of so-called ‘cargo cults’ in Papua New 

Guinea (de Renzio 2000).
25

 In general, this has meant that the people of Papua New 

Guinea have come to see development as something that is delivered from outside 

(de Renzio 2000). One leading anthropologist notes the following as a consequence 

of the ‘cargo mentality’: 

People may vote for specific candidates [...] in the belief that these 

men possess the secret of wealth and will reveal it after [...] election to 

office. Such people will make impossible demands for lightning-quick 

development on the successful candidates, without realising that 

development can come only through hard and long labour (Lawrence 

1967:24).  

According to de Renzio (2000), in the new structure of state–society relations, 

politicians have become the new vehicle for ‘cargo’, now known as ‘development’, 

to be delivered to communities. 

                                                 
25

 While scholars debate the underlying nature of cargo cults, one scholar suggests they were ‘never 

just about objects but were about social relations and attempts to understand new forms of 

relationships that came with intercultural interaction’ (West 2006: 173). 
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4.3.3. People, land and the environment 

4.3.3.1. Relationship to land and forests 

Papua New Guineans have a strong ‘ideology of landownership’ (Filer 2006) and the 

identity of most native-born Papua New Guineans is closely associated with their 

customary land, as are their livelihoods. Customary land provides a wealth of 

benefits, including ‘access to materials for medicines, fuels, fences, weapons, tools, 

canoes, textiles, string bags, cords, musical instruments, artworks, articles of 

personal adornment, ritual and magic’ (Powell 1976 in Anderson 2010: 16).  

Papua New Guinea’s forests play a vital role in sustaining the traditional subsistence 

livelihoods of most of the population (Fox and Keenan 2011). The majority of Papua 

New Guineans, even those living in urban areas, grow food for household 

consumption in ‘bush gardens’ – swidden-farmed gardens, which employ a rotation 

of forest clearance, cultivation and fallowing before re-clearing (Butler et al. 2014) – 

supplemented by raising livestock (including pigs and poultry) and hunting and 

gathering of sago, wild fruits, nuts, mammals and birds from forests. West (2006) 

explains how local people view the forest as a space they create and which creates 

them, as opposed to simply a space that they inhabit. She notes that ‘everyone in 

PNG has some sort of familial tie to some bit of land, and traditionally personhood 

and identity have, in part, been tied to familial social relations over and with land’ 

(West 2006: 274). It is for these reasons that I classify customary landowners in 

Papua New Guinea as ‘forest-dependent’, regardless of whether they continue to live 

in or near forest areas.   

This is not to suggest that Papua New Guineans have an inherent ‘conservation ethic’ 

(Novotny 2010), however, as Filer and Sekhran (1998: 31) suggest: 
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‘local custom’ is not an immutable set of rules and principles, handed 

down from generation to generation, but a combination of attitudes 

and practices which are constantly being adjusted to fit new 

circumstances and demands – including those which accompany the 

commercial development of natural resources.  

Indeed, many clans express a strong desire for social and economic development and 

access to services, and they may willingly ‘give up custom’ to ‘get development’ 

(West 2006). However, problems can arise when ‘environmental conservation 

interventions based on neo-liberal economic models move both the environment and 

social relationships into the realm of commodities’ which can lead to ‘changes in 

social relations, disruptions in political institutions, and … integration of rural places 

into commodity-based economic systems of market exchange’ (West 2006: 184). 

4.3.3.2. Customary land tenure 

Papua New Guinea is atypical among REDD+ countries in that the vast majority of 

land is still held under customary title (Filer and Sekhran 1998; Anderson 2010).
26

 

Customary land ownership is enshrined in the country’s Constitution and protected 

by legislation. Customary land is defined in the Land Act 1996 as:  

land that is owned or possessed by an automatic citizen or community 

of automatic citizens by virtue of rights of a proprietary or possessory 

kind that belong to that citizen or community and arise from and are 
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 As mentioned earlier, the common figure of 97% of land under customary tenure may have been 

reduced by the amount of land granted under SABLs, effectively alienating land from its customary 

owners.  
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regulated by custom (Independent State of Papua New Guinea 1996: 

6).  

Customary land tenure masks the distinction between group ownership rights and 

individual use rights (Fingleton 1993: 43 in Taylor 1997); it is based on accepted 

local norms and inherited kinship group rights that vary between clans and locations 

(Sillitoe 2000; Holzknecht 2011). 

Customary land tenure extends to resource rights, and the Forestry Act 1991 

stipulates that customary landowners in Papua New Guinea own all forest resources. 

In general, forest land remains under customary ownership regardless of any 

development activity that may occur and cannot be alienated, except under very 

specific circumstances. With reference to the ‘bundle of rights’ (Schlager and 

Ostrom 1992), customary landowners have rights of access, use, management and 

exclusion. However, customary land cannot be ‘sold’ (Sillitoe 2000; Anderson and 

Lee 2010).  

4.3.3.3. Procedural and distributive equity in natural resource management  

Given the high proportion of land under customary land tenure, land-use planning 

and decision-making generally rest with the leaders of customary landowning 

groups. However, when it comes to land-use planning for large-scale activities, 

customary landowners and their leaders often have little or no input or participation 

in decision-making. Problems with SABLs arose partly because customary 

landowners did not understand the concept or the mechanisms involved; they were 

misled into allowing their land to come under SABLs, with foreigners then being 

given the title over their land (Filer 2011). A particularly damning finding of the 

Commission of Inquiry into SABLs suggested that project developers 
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…mislead and deceive landowners with the assistance of corrupt 

government officials. They literally pay off assertive clan leaders and 

then use divide and rule tactics to obtain subleases. Genuinely 

motivated landowners desperate for development and basic services 

are easy prey for these people (Numapo 2013: 242). 

Although customary landowners must consent to any development activities on their 

land, in practice the presence of information asymmetries, low levels of education, 

and poor communications infrastructure mean that many landowners are not aware of 

their rights (Ase 2011a). Anecdotal evidence and the few empirical studies 

conducted at the community level to date point to the difficulties that customary 

landowners face in understanding the concept of REDD+ and thus providing their 

free, prior and informed consent (Melick 2010; Leggett and Lovell 2012). 

In general, two main narratives about landowner perspectives of REDD+ are evident 

in the public discourse. The first depicts confusion regarding the commodification of 

forest carbon, and is perhaps best summarised by a colourful media article that 

appeared in one of the major English-language daily newspapers in Papua New 

Guinea entitled ‘Rush is on for sky money’ (Post-Courier, 10 September 2009). This 

article stated that carbon trading ‘is known in PNG as “mani bilong skai” (sky 

money) because it appears to be selling air’ (see Chapter 6 for further discussion). 

This confusion is also evident in the few empirical studies on community perceptions 

of REDD+ in Papua New Guinea (The Nature Conservancy 2010; Filer and Wood 

2012; Leggett and Lovell 2012). 
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For example, customary landowners living within the proposed site for the April 

Salumei REDD+ pilot project in Papua New Guinea’s East Sepik Province asked 

researchers:  

You tell us. What kind of pipes or other things do we need to collect 

the carbon? Will [named company] come here and build a factory to 

collect the carbon? Or do we need to collect it in plastic bags and go 

to Wewak [provincial capital] or what? We don’t understand. It 

sounds like hard work … (Leggett and Lovell 2012: 125). 

Where does this wind [carbon] come from? It comes from the ground 

and the forest belonging to us. If [named company] come here and 

destroy our forest and our resources and steal our air I’m really 

worried. If they eat up our air, our children are going to die – what 

will they breathe? (Leggett and Lovell 2012: 125). 

The second narrative of REDD+ portrays a more pragmatic approach, where REDD+ 

is seen as a potential sustainable livelihood strategy, similar to growing cash crops. 

This perspective was evident in personal communication I had with several members 

of the Adelberts Conservation Co-operative in Madang province, which had sought, 

and gained, Fairtrade certification for sustainable cocoa production within the 

framework of land-use management plans that prioritise zones for forest 

conservation, small-scale timber harvesting, subsistence agriculture and cash crops 

(The Nature Conservancy 2010). Members of the cooperative were interested in 

REDD+ as an opportunity to generate income from forest conservation activities they 

were undertaking: 
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I really like carbon trading because I can get a benefit from the 

[forest] resource with no damage – the forest is still there but at the 

same time it can change lives (Interview with Indiv-7, 12 February 

2011).    

REDD+ is good for those in the bush with no government services 

and roads. You don’t have to carry carbon to the coast like cocoa or 

vanilla (Interview with Indiv-5, 12 February 2011).   

Whereas the April Salumei landowners are extremely remote and isolated from 

markets, members of the Adelberts Conservation Co-Operative are already integrated 

into global commodity markets. They were therefore able to perceive REDD+ in a 

similar way to commodity certification schemes, such as Fairtrade or the Forest 

Stewardship Council, which require producers to meet rigid criteria to gain access to 

niche markets and, hopefully, receive premium prices for their crops. To members of 

the cooperative, activities associated with REDD+, such as MRV of emission 

reductions, are much the same as requirements for achieving certification which, 

while time consuming, costly and often needing external support (in their case, they 

received support from The Nature Conservancy to gain Fairtrade certification for 

their cocoa), were all part of participating in globalised trade.  

4.3.4. State–society relations 

Papua New Guinea was colonised by both Germany and Britain in the late 1800s. In 

the early 1900s, British New Guinea came under the administration of the newly 

independent Australia, and, at the outbreak of World War I, Australia also took over 

German New Guinea. The former colonial territories became an Australian 

protectorate with Australian administrators, until Papua New Guinea gained 
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Independence in 1975 (Dorney 2000). Similarly to other Melanesian countries, 

Papua New Guinea is at an early stage of state formation and consolidation, and 

could be said to lack a unified national identity (Dressel and Dinnen 2014). The daily 

lives of most Papua New Guineans are governed by local relationships and cultural 

norms, rather than by the state, which must compete for power with informal and 

customary institutions, including local ‘big men’,
27

 tribal politics and warfare, 

customary land tenure, and Melanesian principles of reciprocity and the wantok 

system (Filer and Sekhran 1998; West 2006).  

In 1975, the newly independent State of Papua New Guinea developed a far-sighted 

Constitution. The preamble to the Constitution states that the 2
nd

 National Goal is ‘to 

be for all citizens to have an equal opportunity to participate in, and benefit from, the 

development of our country’, including ‘an equal opportunity for every citizen to 

take part in the political, economic, social, religious and cultural life of the country’ 

(Independent State of Papua New Guinea 1975: 2). However, the political system is 

not particularly inclusive and is increasingly criticised for failing to represent the 

interests of customary landowners and rural communities [see, for example, Larmour 

(1995) and Namorong (2010)]. 

Papua New Guinea has a vibrant civil society with churches, NGOs, cooperatives 

and other groups playing an important role in service delivery, enhancing social 

inclusion, and making government more effective, accountable and transparent 

(Howell and Hall 2010). A number of international, national and local NGOs are 

active in promoting biodiversity conservation and the rights of customary 

                                                 
27

 According to West (2006: 164), ‘big-men have social and political power because of their 

generosity, fitness, bravery, eloquence, wealth, ability to navigate government bureaucracy, [and] long 

distance travels’. 
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landowners to land and natural resources in Papua New Guinea. Many of these 

organisations were either involved in or evolved from the experiences of donor-

funded integrated conservation and development projects (ICDPs) in the 1990s. 

ICDPs were largely unsuccessful in achieving either their conservation or 

development objectives (McCallum and Sekhran 1997; Ellis 1998) and led to the 

development of what Filer (2005) terms the ‘radical and pragmatic wings of the 

NGO community’. The more ‘radical’ ‘local’ NGOs became to believe that 

‘anything known as a “project” had no chance of delivering conservation outcomes 

because it would simply have the effect of turning customary landowners into 

rentseekers and opportunists’ (Filer 2005: 7); the more ‘pragmatic’ NGOs were less 

critical of donor-funded projects.   

The majority of the NGOs involved in forest conservation activities are part of an 

umbrella organisation, the Papua New Guinea Eco-Forestry Forum (EFF), which 

promotes sustainable forest management through improved governance. Many of 

these organisations have links to international movements and have played a central 

role in the development of REDD+ policies and strategies in Papua New Guinea. 

Papua New Guinea has a relatively free media (Dorney 2000), although the 

government and politicians have occasionally used media laws and libel and 

defamation lawsuits to limit critical reporting (Freedom House 2013). Internet use is 

growing, but costs and lack of infrastructure limit its spread outside urban areas 

(Freedom House 2013). The use of social media such as Facebook, Twitter and blogs 

has increased dramatically in Papua New Guinea in recent years, with many using 

these channels to report instances of corruption or seek to hold the government and 

politicians accountable (Jackson 2011; Chandler 2012).  



Chapter 4: Context of REDD+ in Papua New Guinea 

100

4.4. The politics 

This section examines governance conditions and institutional arrangements of 

relevance to REDD+ in Papua New Guinea, including the domestic political system, 

decentralisation and the political economy of forest management.  

4.4.1. National political system 

Papua New Guinea is an electoral democracy and voters elect a 109-member 

National Parliament to serve a five-year term (Freedom House 2013). Papua New 

Guinea has a ‘first past the post’ electoral system (although limited preferential 

voting was introduced in the 2007 national election) and, as large numbers of 

candidates generally contest each election, candidates tend to be elected with a very 

small proportion of the total vote. Candidates often represent ‘clan-based voting 

blocks’ and effectively pay for the voting patronage of the constituency, leading to a 

patron–client relationship (Allen and Hasnain 2010). Turnover of elected officials is 

very high, with around 50% only serving one term before being replaced, meaning 

that successful candidates have limited time to provide benefits to 

constituents/clients; as a result, they prefer policies that provide short-term benefits 

for their clients, rather than longer-term benefits for a broader constituency (May 

2009).  

Since Independence, no single political party has ever received enough votes at a 

national election to govern in its own right, leading to the formation of large and 

unruly coalitions based less on shared ideology and more on gaining or maintaining 

power (Gelu 2010). Votes of no confidence are frequent, which has helped shorten 

the life span of governments from 5 years to an average of only 2.5 years, and has 
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marked a great deal of political instability in the executive branch of government, 

affecting the ability of governments to concentrate on delivering services to the 

people (Gelu 2010).  

The government of Papua New Guinea is based on the Westminster system of 

government and has three main branches: the executive, the public service and the 

judiciary. The National Executive Council (NEC) is the highest-ranking decision-

making body in the country and is responsible for endorsing all policies and 

legislation. The NEC is chaired by the Prime Minister and comprises Cabinet 

ministers, heads of department and heads of government statutory bodies. 

Papua New Guinea’s public service ostensibly provides independent advice to the 

government of the day and implements public policy decisions. However, the public 

service suffers from chronic under-resourcing and a lack of capacity to deliver public 

services and implement public policy effectively (May 2009). Despite a formal 

system of meritocracy within the public service, it suffers from constant political 

interference and nepotism, resulting in a high level of politicisation in appointments 

to public service positions (May 2009; Gelu 2010). May (2009) suggests that 

ministers and senior public officials play an unusually influential role in policy 

development in Papua New Guinea and that the rapid turnover of ministers and 

senior bureaucrats and frequent shifts in policies lead to instability and hamper 

commitments to a given set of policy actions. 

According to Gelu (2010), Papua New Guinea’s third arm of government, the 

judiciary, is the most effective arm and has remained independent and free from 

undue influence, although there are generally lengthy delays in cases waiting to be 
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heard before the courts. Papua New Guinea’s legal system is based on English 

common law (Freedom House 2013).  

4.4.2. ‘Good’ governance 

A major challenge for good governance in Papua New Guinea is reconciling the 

myriad traditional local political systems based on custom and culture with the 

Westminster-style system of government that was inherited at Independence (Allen 

and Hasnain 2010; Gelu 2010). A political elite clustered around the seat of 

Parliament in Waigani are criticised for being disconnected from the majority of the 

rural population and for not representing the majority’s interests (Namorong 2010).  

Corruption is perceived as widespread within Papua New Guinea and is considered 

endemic within the forestry sector (Ayius and May 2007; Transparency International 

2009, 2011; Laurance et al. 2011). In 2013, Papua New Guinea ranked 144 out of 

177 countries in Transparency International’s ‘Corruption Perceptions Index’ 

(Transparency International 2013).
28

 This means that Papua New Guinea is ranked 

among the most corrupt countries in the world. Within the forestry and land-use 

sector, corruption takes the form of bribery, non-compliance with regulations, 

violations of landowners’ rights, and political lobbying to influence decision-making 

(CELCOR and ACF 2006; Transparency International 2009, 2011).  

It should also be noted that traditional Melanesian forms of social and political 

organisation may not meet desirable international criteria such as fairness, equity and 

gender inclusion. Many Melanesian societal structures can be autocratic (Filer 1990 

in Taylor 1997) and marginalise women in decision-making over land and natural 

                                                 
28

 The index ranks countries by the degree to which corruption is perceived to exist among public 

officials and politicians, with a high ranking signifying a high level of perceived corruption. 
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resources (West 2006). The benefits from logging are often concentrated in the hands 

of political elites, who are accused of colluding with foreign logging companies and 

using their positions for personal gain rather than acting in the local interest (Filer 

and Sekhran 1998; Laurance 2010). 

4.4.3. Decentralisation 

A program of decentralisation was enacted in Papua New Guinea after Independence 

to reform the highly centralised system that was left behind by the Australian 

colonial administration (Gelu 2010). In February 1977, Parliament passed the 

Organic Law on Provincial Governments, which was superseded in 1995 by the 

Organic Law on Provincial Governments and Local Level Governments (OLPLLG). 

A key feature of the OLPLLG was the decentralisation of some aspects of public 

administration to the district level in the hope of improved service delivery (NRI 

2010). 

Papua New Guinea has 20 provinces, 89 districts, 313 local-level governments 

(LLGs) and 6131 wards (villages). Each administrative unit has specific powers and 

can pass laws based on its devolved powers, but each is subject to the laws of the 

higher tier of government. Provincial governments have powers to make laws over 

land, land development, forestry and agro-forestry, among others (Independent State 

of Papua New Guinea 1995). However, the jurisdiction of provincial governments 

over forestry does not extend to decisions on large-scale forestry projects, maximum 

or minimum volume or quantities, export prices, tax measures or taxation, levies or 

dues to be levied, all of which remain the prerogative of the national government. 

Under the Forestry Act 1991, decision-making in the forestry sector is decentralised 

through Provincial Forest Management Committees (PFMCs), whose mandate is to 
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enable consultation with and participation of provincial governments and customary 

landowners. PFMCs also assist provincial governments in preparing forest plans and 

development programs; provide recommendations to the National Forest Board on 

terms of FMAs, selection of operators and preparation of timber permits and 

enforcement of their conditions; and make recommendations to the minister on 

numerous other activities including extension, renewal, transfer, amendments or 

surrender of Timber Authorities.  

Decentralisation within the forestry sector was intended to place forest planning and 

approval functions with the PFMCs, with the National Forest Board intended to only 

provide advice and relay the decision to the minister for endorsement. However, in 

2010, amendments to the Forestry Act 1991 took the power of decision-making over 

the selection of developers away from the PFMCs, leaving them with only the power 

to recommend three developers for the National Forest Board to select and 

recommend to the minister for approval. 

Although the original aim of decentralisation and the OLPLLG was to bring the 

government closer to the people and improve service delivery, in practice it has 

produced contradictory outcomes with tensions between national and provincial 

levels of government for control over the distribution of resources and delivery of 

government services (Taylor 1997; GoPNG 2004; Gelu 2010). In addition, capacity 

to effectively implement mandated roles is lacking, and confusion over who has what 

power is widespread (Barcham 2009). There is some suggestion that LLGs are 

increasingly marginalised from planning and financial decision-making at provincial 

and district levels and that districts (the electoral and administrative units of national 
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Members of Parliament) overshadow all other forms of local political activity (Allen 

and Hasnain 2010).  

In the forestry sector, the result of this situation is that less power is vested in 

provincial and local governments, restricting these authorities to small-scale 

ventures. While PFMCs are an appropriate level of governance for engaging 

landowners and ensuring sustainable forest management, some actors consider that 

their technical capacity would need to be strengthened and the representation of civil 

society in their functioning increased for them to operate effectively (ITTO 2007).  

Under Section 44(1)(p) of the OLPLLG, LLGs can make laws governing the local 

environment. In practice, however, many LLGs do not realise they have the right to 

pass these laws and, even if they do pass them, may not have funding for effective 

implementation (Interview with Indiv-2, 26 May 2011). Several NGOs are working 

with communities and LLGs to use these provisions to secure legal recognition for 

land-use plans developed at the local level and as a model for community-based 

REDD+ (The Nature Conservancy 2010).  

In practice, decentralisation reforms provided for under the OLPLLG have not been 

realised on the ground, and most land-use plans and decisions are still made at the 

national level.  

4.4.4. The political economy of forest management 

During the 1980s, there were persistent complaints about the activities of foreign-

owned logging companies in Papua New Guinea. In 1987, a Commission of Inquiry 

into Aspects of the Timber Industry (the Barnett Inquiry) was established. It found 
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that some timber companies were operating illegally. A much-quoted phrase of the 

report states: 

It would be fair to say, of some of the companies, that they are now 

roaming the countryside with the self-assurance of robber barons; 

bribing politicians and leaders, creating social disharmony and 

ignoring laws in order to gain access to, rip out and export the last 

remnants of the province’s valuable timber… (Commission of Inquiry 

Interim Report No. 4 Vol. 1: 85 cited in Asia Pacific Action Group 

1990). 

The Barnett Inquiry found that, in the absence of properly developed forestry sector 

plans with predetermined projects, the door was open for ad hoc decision-making. 

This gave some loggers the opportunity to bribe or influence customary landowners, 

provincial governors, national and provincial ministers, politicians and public 

servants in order to gain access to timber resources (ODI 2007a). 

4.4.4.1. Forestry reform and the Forestry Act 1991 

The government of Papua New Guinea responded to the findings of the Barnett 

Inquiry with a comprehensive reform program. This included development of a new 

National Forest Policy and revision of forest legislation resulting in the Forestry Act 

1991. The new Forestry Act included much tighter controls on the acquisition and 

allocation of land for forest development and introduced a new regime of sustainable 

forest management. It also provided for the establishment of a new statutory 

authority, the PNGFA, to replace the former Department of Forests and lead the 

forestry reform process and development of forest management strategies (ODI 

2007a; PNGFA 2007). However, sustainable forest management remained an elusive 
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goal and concerns that commercial timber harvesting in Papua New Guinea was not 

providing long-term benefits to the country or its citizens resurfaced in the late 

1990s. In 2000, a moratorium on the granting of new concessions was established. In 

2001, the World Bank supported a US$17 million Forestry and Conservation Project, 

and between 2000 and 2005 the government of Papua New Guinea commissioned a 

series of independent reviews on the administration and practice of the logging 

industry (ODI 2007a). In 2003, the Independent Forestry Review Team wrote that: 

In his Report in the late 1980s Justice Barnett made reference to 

‘robber barons’ of the forest industry roaming the countryside at will. 

The overwhelming conclusion of the Review Team … is that the 

robber barons are now as active as they ever were. They are not only 

free to roam, but are in fact encouraged to do so by persons whose 

proper role is to exercise control over them (Forest Trends 2006, Vol. 

II: 52)  

In 2003, the World Bank suspended the Forestry and Conservation Project loan, 

which had included a series of reform conditions, because of dissatisfaction with the 

government’s efforts to curb illegal logging. In May 2005, the loan was cancelled 

altogether with no significant reform outcomes (World Bank 2006). 

4.4.4.2. Forest regulations 

Under the Forestry Act 1991, the state has a monopoly on the right to enter into an 

FMA with landowners. Under the Act, the PNGFA can negotiate an FMA under 

which the Authority acquires the management rights to a ‘future production forest’ 

from the customary landowners and then allocates the timber harvesting rights to a 

logging company (Filer 2009). The ‘resource acquisition’ process has four main 
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steps (forest resource inventory, landowner awareness program, land group 

incorporation and forest management agreement), and the ‘resource allocation’ 

process has nine main steps (development options study, project guidelines, call for 

proposals, selection of developer, feasibility study, project agreement, environmental 

plan, timber permit and harvest allocation) (Filer 2009). This combined process is 

generally referred to as the ‘FMA process’. If landowners cannot negotiate an 

acceptable FMA with the government, then they are essentially unable to have 

commercial logging operations on their land. 

Papua New Guinea’s forest regulations are considered by some to be overly 

complex, which may be encouraging logging companies to take short cuts (ITTO 

2007; Filer et al. 2009). The present forestry regulations, which include the 29–34-

step process to approve an FMA and grant timber permits, appear to be beyond the 

administrative capacities of the PNGFA and Department of Environment and 

Conservation (ITTO 2007). It is felt that excessively complex procedures that are 

difficult to implement create additional incentives for concessionaires to cut corners 

and for some public servants and local landowners to be engaged in ‘rent-seeking 

behaviour’ (ITTO 2007). 

To enable small-scale timber harvesting without having to go through the lengthy 

and complex FMA process, the Forestry Act 1991 included a provision for Timber 

Authorities. Timber Authorities were introduced expressly for small-scale timber 

harvesting but were increasingly being misused; in response, amendments to the 

Forestry Act were passed in 2000 to impose stricter conditions and prevent abuse (C. 

Filer [ANU], pers. comm., 17 June, 2010). However, further amendments to the 

Forestry Act were made in 2007 to avoid these stricter conditions and enable what 
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became known as Forest Clearance Authorities (FCAs), which allowed forest 

clearance for all purposes, and are now used extensively on land that has been 

granted an SABL. These changes were seen by some as legitimising illegal and 

unsustainable logging and serving the interests of the logging industry over those of 

landowners (Transparency International 2009).  

In the past decade, no new FMAs have been approved, adding to the mounting 

concern that logging companies are avoiding the entire FMA process and are instead 

using SABLs and the less rigorous FCA process as a ‘back door’ to logging (Filer 

2011, 2012b). 

Although the law states that the FMA process must be completed with the informed 

consent of customary landowners, in practice, the process can be abused and, in 

many cases, proper consent was not secured or due process not followed (ITTO 

2007; ODI 2007a). According to a review conducted by the International Tropical 

Timber Organization (ITTO 2007:13): 

The current acquisition process as executed by the PNGFA appears to 

give only superficial attention to the rights and choices of customary 

landowners in their lawful right to decide on the activities that are 

permitted/wanted on their land as stipulated in the 1991 Forestry Act. 

Moreover, processes for community resource mapping, community 

visioning, setting shared goals, identification of conservation areas, 

ancestral areas, resolving boundary issues, etc. are seriously absent 

under the current mechanism of resources acquisition. 

Another commonly raised issue is the failure of logging companies to honour the 

terms of FMAs, not only with respect to the volume of logs harvested and 
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compliance with environmental provisions, but also in relation to developing 

promised infrastructure such as schools, health-care clinics and roads (ITTO 2007; 

Anderson and Lee 2010). Landowners have also often been ‘locked in’ to poor deals, 

under which they do not share in increases in international timber prices. Under the 

Forestry Act 1991, landowners receive predetermined royalties per cubic metre of 

timber extracted, and negotiate a package of infrastructure development. Royalties 

are calculated in the local currency (kina) and landowners can lose out if the kina 

depreciates, which it did dramatically after a new revenue system was introduced in 

1996 (C. Filer [ANU], pers. comm., 17 June 2010). 

In addition, perceived deficiencies in the legal and institutional framework governing 

the forestry sector have been observed, with one review suggesting there is 

significant ambiguity over processes for resource acquisition and allocation, as well 

as structural and capacity weaknesses within the key government agencies 

responsible for forest management (ODI 2007b). The ITTO review also highlighted 

the problem of: 

compliance of the government itself with the laws of PNG when 

deciding to designate a forested area for logging purposes; negotiating 

the agreement with landowners; managing, monitoring and enforcing 

the agreement; and when extending current agreements (ITTO 2007: 

v). 

The ITTO (2007) summed up its opinion of the nature of illegal logging in Papua 

New Guinea by saying that, despite the presence of generally strong forestry laws, 

the government of Papua New Guinea lacks the capacity and willingness to monitor 

and enforce its own laws. Since this statement was made, according to one 



Chapter 4: Context of REDD+ in Papua New Guinea 

111

commentator, there has been little evidence of significant reform of forest 

governance in Papua New Guinea (Laurance et al. 2011).  

4.4.4.3. Land-use planning and decision-making 

A major challenge in using customary land for commercial logging or other 

development activities in Papua New Guinea is identifying all members of customary 

landowning groups and hence determining the true owners of any particular area, to 

gain their free, prior and informed consent. Under the Land Groups Incorporation 

Act 1974, customary landowners are able to form a corporate body, known as an 

Incorporated Land Group (ILG), to manage their customary land. ILGs are often 

used as a ‘short cut’ to obtain landowner consent for natural resource projects on 

customary land and to distribute the benefits of these projects to customary 

landowners, although this was not part of their original purpose (Tararia and Ogle 

2010). Several problems with the use of ILGs for this purpose have arisen, including 

the inadequate requirements for identifying, and therefore including, all relevant 

landowners in decision-making and benefit-sharing. Indeed, disputes between the 

government, forestry companies and landowner groups have often revolved around 

whether contractual relations allowing logging on customary land were entered into 

with the ‘real’ owners (ODI 2007a). 

The inability to ‘sell’ customary land has led to mechanisms for leasing customary 

lands for development activities (Ase 2011a). A mechanism known as ‘lease–

leaseback’ is often used to develop customary land for commercial agriculture. 

Through this mechanism, customary landowners nominally lease land to the state, 

and the state then provides a title to the land, which customary landowners can use to 

lease their land to a third party, such as an oil palm company (Anderson and Lee 
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2010). While this process should be done with the informed consent of customary 

landowners, in practice the process can be abused and the Commission of Inquiry 

into SABLs found many cases where proper consent was not gained or the approvals 

process did not followed legal requirements. In his final report, Commissioner John 

Numapo found: 

widespread abuse, fraud, lack of coordination between agencies of 

government, failures and incompetence of government officials to 

ensure compliance, accountability and transparency within the SABL 

process (Numapo 2013: 235). 

The final report of the Commission of Inquiry into SABLs was tabled in Parliament 

in July 2013 and recommended that 38 leases be revoked. A taskforce was 

established in September 2013 to consider the recommendations. It took the 

government until June 2014 to announce that it would revoke 25 leases; no details 

were given on the status of the remaining leases that the Commission had found were 

obtained without due process. NGOs criticised the taskforce as a delaying tactic and 

its members for being too close to logging companies that were benefitting from 

SABLs (Garrett 2014), with claims that delays in cancelling leases allowed K172 

million (approximately US$89 million) worth of logs to be exported in 2011–2012 

(Act Now! and Bismark Ramu Group 2014). 

Some of the problems discussed above may be addressed by recent land reforms in 

Papua New Guinea, with the introduction of two new landmark laws: the Land 

Groups Incorporation Act 2009 and the Land Registration Act 2009. The new 

legislation provides a mechanism for identifying all the members of a customary 

landowning group, and allows this group to register only those parts of its land that it 
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is interested in making available for development by the public or private sector. 

Although implementation of these new procedures is still at an early stage, some 

observers suggest the new procedures have the potential to address many of the 

problems associated with previous mechanisms for mobilising customary land, 

including those associated with the allocation of SABLs (N. Bingeding [NRI], pers. 

comm., 12 November 2012). Further reforms could include ending the lease–

leaseback scheme altogether, on the grounds that ILGs can now register their own 

titles and grant their own leases.  

The perceived success of this land reform program, where previous attempts at land 

reform in Papua New Guinea had failed, may provide important lessons for the 

development of REDD+ policies. Yala (2010) suggests three key factors as 

contributing to the reform program’s success. First, there was a structured policy 

process including conception, formulation and implementation. Second, there was 

strong national ownership and Papua New Guinean institutions and experts 

maintained control over the process. Indeed, a particularly critical element may have 

been the ‘consistency in leadership, commitment and passion at the political, 

bureaucratic and technical levels’ (Yala 2010: 7). Third, the willingness of donors to 

play a support role only, and fund the land reform program without providing 

technical oversight or assistance, further strengthened national ownership and 

ensured the program was not seen as imposed by external actors.  

4.4.5. International environmental agreements 

Papua New Guinea ratified the United Nations Framework Convention on Climate 

Change (UNFCCC) in 1993 (UNFCCC 2014a) and the Kyoto Protocol to the 

UNFCCC in 2002 (UNFCCC 2014b). Papua New Guinea is a founding member of 
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the Coalition for Rainforest Nations and has advocated strongly for the inclusion of 

REDD+ under the UNFCCC. Papua New Guinea was the first co-chair of the 

REDD+ partnership, which was launched in May 2010 as an interim platform for 

interested governments to scale up REDD+ actions and finance. 

Papua New Guinea has a complicated history of involvement in international efforts 

for improved forest governance. International involvement in, and monitoring of, 

forest governance in the country has often been met with hostility and a lack of 

cooperation within some government quarters. Evidence of this is seen in several 

government-initiated or government-approved processes that were subsequently 

cancelled, including the World Bank’s Forestry and Conservation Project in 2005 

(see Section 4.4.4.1 for more details), and the European Union-funded Dialogue on 

Forestry in 2006, which was aimed at identifying options to enable a sustainable 

forestry industry in the country (INA 2006). However, the emergence of REDD+ 

does seem to have opened a new window for international engagement on forest 

governance in Papua New Guinea, bringing a mix of existing and new actors to the 

table.  

4.5. The economy 

This section examines the broad macro-economic conditions of relevance to REDD+ 

in Papua New Guinea and outlines national development goals and key economic 

sectors.  

4.5.1. National development  

Papua New Guinea has a range of strategies and plans for future economic and social 

development, including the Papua New Guinea Vision 2050 (GoPNG 2010e), the 
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Papua New Guinea Development Strategic Plan 2010–2030 (GoPNG 2010c) and the 

Medium Term Development Strategy 2011–2015 (GoPNG 2010d).  

The Papua New Guinea Vision 2050 was released in 2010 as a long-term national 

strategy to map out the future direction for the country and reflect the aspirations of 

the nation’s people. Vision 2050 includes seven strategic focus areas for the 

country’s development, one of which is ‘Environmental Sustainability and Climate 

Change’. Several REDD+-related goals feature in the strategy, including emission 

reductions of 90% from 1990 levels by 2050, conservation of 70% of forests to be 

used for REDD+ purposes, reduction in logging for export, and development of 

policies and institutions to manage action on climate change. The Vision 2050 

document is intended to be the basis of all other strategic plans in the country such as 

departmental strategies.  

The Papua New Guinea Development Strategic Plan 2010–2030 looks to diversify 

the economy so that it is not overly dependent on any one sector (namely mining). 

With respect to the forestry sector, the plan aims to capture greater benefits from the 

country’s forests for current and future generations and take a sustainable approach 

to forestry. A key strategy is to have all logs provided by plantations and managed 

forests by 2030. The plan also states that Papua New Guinea can make a significant 

contribution to reducing global greenhouse gas emissions with good forest 

management and can meet ‘international demand for carbon storage or for other 

environmental services’ (GoPNG 2010c: 94). 

The country’s Medium Term Development Plan 2011–2015 outlines a strategy to 

increase plantation forests from 62 000 ha to well over 150 000 ha by 2030 (GoPNG 

2010d). A more ambitious goal of the PNGFA is to develop 240 000 ha of 
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commercially viable and sustainable commercial forest plantations by 2030, to meet 

‘future timber demand both domestically and for export purposes as well as to fulfil 

the government’s commitment to the clean development mechanism’ (PNGFA 

2007). Large areas of degraded land and grassland areas are available for establishing 

commercial forest plantations – up to 7.9 million ha, according to Shearman et al. 

(2008). However, barriers to the expansion of plantation forests in Papua New 

Guinea include access to land (that is, interest from customary landowners to 

establish plantations themselves and/or make land available to others to establish 

plantations), availability of investment funds, availability of planting materials and 

access to appropriate seed sources (ITTO 2007).  

4.5.2. Key economic sectors 

Papua New Guinea has a small dual economy. The rural economy supports the 

majority of the population through semi-subsistence agriculture, while a small, 

formal economy is concentrated in urban and mining areas. Mining, agriculture and 

forestry are the main economic sectors, and are discussed below.  

4.5.2.1. The forestry sector  

Papua New Guinea’s forests have long been, and remain, an important part of the 

production systems on which most people depend for their livelihoods. Forests are an 

important source of food (including wild edible plants and game as well as land for 

‘bush gardens’ for subsistence and cash crops), construction materials for housing, 

medicinal plants, and environmental services such as clean water provision and 

nutrient cycling. The subsistence value of food and housing alone from customary 
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forest land has been estimated at roughly 13 400 kina (approximately US$4556) per 

household per year (Anderson 2006).
29

 

It was only during the 1920–1930s, under colonial administration, that the value of 

Papua New Guinea’s forests in terms of commercial timber production was first 

recognised. In 1951, under the Australian colonial administration, a comprehensive 

forest policy was developed which emphasised the production of sawn timber for 

post-war reconstruction and the clearing of land for agriculture (Holzknecht and 

Golman 2009). Virtually all logging companies in the colonial period were 

Australian-owned or Australian-based and, although some of these companies 

processed timber locally, most was exported as round logs. Harvesting levels 

remained relatively low and forests were managed as a ‘national asset’ in the 

interests of both present and future generations (Holzknecht and Golman 2009). 

Since Independence from Australia in 1975, the forestry sector has been an important 

source of foreign exchange for Papua New Guinea. In 2012, timber exports from 

Papua New Guinea were worth US$727 million, representing approximately 1.5% of 

GDP.
30

  

Very few domestic logging companies have the primary authorisation to harvest 

timber for export (ITTO 2007). Instead, most companies operating in large logging 

concessions are based overseas and have an extensive foreign employee base 

overseeing their activities in Papua New Guinea (although some have hired domestic 

logging companies as subcontractors for some aspects of the work). In rural and 

                                                 
29

 This figure is based on food market values and a consumption survey and represents the ‘amount an 

average family would have to spend on food and housing, in local markets, if they did not have their 

land and gardens’ (Anderson 2006: 28).  

30
 My calculation. 
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remote areas of Papua New Guinea, the resource sector is an important provider of 

employment, infrastructure and basic social services, such as roads, bridges, schools 

and health-care centres, which the government has been unable to provide itself 

(GoPNG 2010d). However, NGOs have criticised the short-term nature of many of 

the public services provided, such as roads, which are often only maintained during 

logging operations (CELCOR and ACF 2006). It is generally felt that Papua New 

Guinea, as a whole, has not benefitted as much as it should have from the 

exploitation of its forests and that poor governance has led to greater than necessary 

rates of deforestation and forest degradation (G. Gowae [University of Papua New 

Guinea], pers. comm., 19 September 2012).  

Many of the most highly productive timber concessions were brought into operation 

during a huge surge in log exports in 1992–93 (Bun et al. 2004). However, the 

vulnerability of round log exports to international market conditions was 

demonstrated in late 1997 with the first signs of what became known as the Asian 

financial crisis. This resulted in a major downturn in the tropical timber trade and the 

price of logs fell. Papua New Guinea, Indonesia and Malaysia were the worst-hit 

major tropical wood producers (ODI 2007a). More recently, timber produced under 

SABLs has contributed to a spike in log exports, taking them to a record high of 3.5 

million m
3
 (Garrett 2012) (see Table 4.3). The majority of these logs were exported 

to China.  
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Table 4.3. Volume and value of tropical log exports from Papua New 

Guinea, 2006–2011 

Note: Figures from SGS PNG 

Year 

Total tropical log exports  

(million m
3
) Value (million US$) 

2006 2.7 N/A 

2007 2.9 N/A 

2008 2.6 190 

2009 2.1 170 

2010 3.0 272 

2011
1
 3.5 N/A 

1 2011 figures are estimates based on monthly figures to August 2011. 

 

4.5.2.2. The agriculture sector 

Agriculture provides a subsistence livelihood for 85% of the people and provides an 

estimated 25% of Papua New Guinea’s GDP (GoPNG 2010b). Sweet potato, sago, 

banana, yam, taro, Chinese taro, cassava, sugar cane, coconut, Irish potato and corn 

are the main staple foods eaten by rural people in Papua New Guinea (Bourke and 

Allen 2009). Most rural Papua New Guineans earn some income from selling surplus 

food grown for subsistence purposes, cash crops or activities such as selling firewood, 

fish or animals (Allen et al. 2009). Drawing on survey data collected during 1990–

1995, Allen et al. (2009) report that more than 90% of rural villagers lived in 

households where income was derived from the sale of fresh food, followed by 

Arabica and Robusta coffee (53% of rural villagers), betel nut and betel pepper 

(35%), cocoa (27%), firewood (23%), tobacco (19%), copra (17%), fish and shellfish 

(13%), and cattle (13%). Arabica coffee generated more income than any other 

commodity, providing 33% of all income from agricultural activities.   
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A commercial palm oil industry was established in Papua New Guinea in 1967 in an 

effort to diversify the agricultural economy and boost export income. Papua New 

Guinea’s palm oil industry includes a plantation sector and a smallholder sector 

based around a nucleus-estate model. In 2000, palm oil surpassed coffee as the 

country’s leading agricultural export earner (Allen et al. 2009). The National 

Agriculture Development Plan 2007–2016 forecasts an expansion in the area under 

oil palm cultivation (GoPNG 2007). However, as discussed in Section 4.2.1, little of 

the large area of land covered by the dubious SABLs that were ostensibly granted for 

oil palm development has been planted to date. The government’s policies for 

expanding oil palm cultivation may thus have had the unintended consequence of 

promoting a ‘virtual’ oil palm industry associated with widespread deforestation, 

without the broad-based economic benefit anticipated from an expansion of the ‘real’ 

oil palm industry (Filer 2011, 2012a).   

4.5.2.3. The mining sector 

In the 1970s, Papua New Guinea became a significant exporter of minerals – mainly 

copper, gold and silver – from the Panguna mine (Bougainville) and later from other 

mines that began operating in the 1980s and 1990s, such as Ok Tedi in 1984 and 

Lihir in 1997 (Dorney 2000). During the 1990s, the country began to develop 

petroleum resources in the Southern Highlands as well as off-shore reserves (Wunder 

2003). This mining ‘boom’ saw mineral export revenues replace agriculture as the 

dominant foreign exchange earner. The boom is also suggested to have contributed to 

fiscal instability, increasing law-and-order problems, and the rise of corruption in the 

1990s, including individuals ‘pocketing’ mineral revenues and investing them off-
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shore, thereby contributing to increased political and economic insecurity (Wunder 

2003). 

In recent years, liquefied natural gas (LNG) projects have radically changed the 

economic, social and political landscape in Papua New Guinea. At the forefront is 

the US$15 billion ExxonMobil PNG LNG project, the largest foreign investment in 

the country to date (Reuters 2012). LNG production is expected to become a major 

sector of the economy, with suggestions that the ExxonMobil project alone could 

double the country’s GDP. The project is likely to provide investment in 

infrastructure and human resource development and has the potential for more broad-

based benefits. However, concerns have been raised over potential risks to the wider 

economy from ‘Dutch disease’, or the potential for negative impacts from large 

inflows of capital into the economy, including inflation and currency appreciation, 

increased wages and costs (such as housing), and skill shortages (Barker 2011). 

4.6. Conclusion 

This chapter has provided an overview of the context of REDD+ in Papua New 

Guinea. It has described the main drivers of deforestation and forest degradation and 

the socio-cultural, political and economic context within which REDD+ is being 

developed. It has highlighted that Papua New Guinea’s growing population and 

national development goals are placing increased pressure on the country’s forests, 

which are under threat of conversion from traditional hunting and gathering and 

subsistence agricultural uses to smallholder and commercial agriculture, and are 

susceptible to degradation from illegal and unsustainable industrial logging. It has 

also indicated that Papua New Guinea’s system of customary land tenure provides 

both enormous opportunities and challenges for effective, efficient and equitable 
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REDD+. However, it has also shown that corruption, poor governance, and low 

levels of human and technical capacity have been a major problem in the past. In the 

next chapter, I describe the emergence and evolution of REDD+ in Papua New 

Guinea.  

 



 

123 

Chapter 5  

Evolution of REDD+ in Papua New Guinea 

We all came with high expectations. The world is watching us. We left a seat 

for every country. We asked for leadership – and there is an old saying: ‘If 

you’re not willing to lead, then get out of the way.’ I would ask the United 

States: we ask for your leadership. We seek your leadership. But if for some 

reason you're not willing to lead, leave it to the rest of us. Please, get out of 

the way. 

Kevin Conrad,  

Papua New Guinea’s Special Envoy and Ambassador for Climate 

Change and Executive Director of the Coalition for Rainforest 

Nations, speaking at the 13th Conference of the Parties to the 

UNFCCC in Bali in December 2007 (CNN 2007) 

5.1. Introduction 

This chapter describes the evolution of REDD+ in Papua New Guinea and sets out 

the key REDD+ actors, policy events and policy processes in Papua New Guinea 

during 2008–2012, including progress in developing a national REDD+ strategy and 

associated policies and legislation.  

Where possible, I have tried to reference peer-reviewed literature throughout this 

thesis. However, given that this chapter attempts to chronicle recent events that are 

still evolving and not discussed in formal academic literature, much of the data for 

this chapter are sourced from media articles, ‘grey’ literature, personal 

communications and participant observation.   

5.2. Emergence of REDD+ in Papua New Guinea  

Despite Papua New Guinea’s small size and previously peripheral role in global 

environmental governance, the country has played a significant role in developing 

strategies that would enable conservation and sustainable management of tropical 



Chapter 5: Evolution of REDD+ in Papua New Guinea 

124 

forests in developing countries to be incorporated into an international climate 

change regime. 

In May 2005, the then Prime Minister of Papua New Guinea, Sir Michael Somare, 

gave a speech at a Global Roundtable on Climate Change at Columbia University in 

New York, where he called for the formation of a ‘Coalition for Rainforest Nations’ 

to lobby the international community for support to assist developing countries to 

sustainably manage tropical forests and contribute to global climate change 

mitigation (Somare 2005).  

Following this speech, the Coalition for Rainforest Nations was established, under 

the executive leadership of Kevin Conrad. Around 40 developing countries are 

members of the Coalition for Rainforest Nations and the organisation is a strong 

proponent of REDD+ and other mechanisms to value forest environmental services 

(Coalition for Rainforest Nations 2013). The coalition was ‘instrumental’ in creating 

the World Bank’s Forest Carbon Partnership Facility (FCPF) (Coalition for 

Rainforest Nations 2013), and has been closely involved with the United Nations 

Collaborative Programme on Reducing Emissions from Deforestation and Forest 

Degradation in Developing Countries (UN-REDD). 

In July 2005, Conrad was appointed Papua New Guinea’s Special Envoy and 

Ambassador for Climate Change. Conrad was a controversial appointment to this 

position, as he is an American citizen and does not live or work in Papua New 

Guinea. However, Conrad has been a prominent and highly visible ambassador for 

Papua New Guinea’s interests in the international climate change arena. Conrad 

received international attention and acclaim when he notoriously told the American 

delegation at COP 13 in Bali in 2007 to either show leadership in progressing the 
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climate change negotiations or ‘get out of the way’ (CNN 2007). In 2008, TIME 

magazine named Conrad as one of the year’s ‘Heroes of the Environment’, with a 

profile written by Joseph E. Stiglitz, winner of the 2001 Nobel Prize in economics 

(Stiglitz 2008). The relevance of these details will become clearer later in this 

chapter, when I discuss Conrad’s role as a ‘policy entrepreneur’ (Mintrom and 

Norman 2009) in REDD+ policy processes. 

However, Somare’s and Conrad’s early, high-level leadership on REDD+ at the 

international level belied the difficulties Papua New Guinea would encounter in 

creating transparent and accountable governance arrangements for REDD+ 

domestically. As early as July 2005, just two months after Somare’s speech at 

Columbia University, the government of Papua New Guinea was seemingly involved 

in negotiating carbon-trading projects with private companies despite the absence of 

a formal policy framework (Morauta 2009).  

In June 2008, the news agency Reuters reported it had seen government documents 

dated 12 June 2008 in which two carbon brokers, Climate Assist (PNG) Ltd and 

Earth Sky, offered to provide AU$10 million to help fund the establishment of the 

Office of Climate Change and Carbon Trading in return for government approval to 

sell forest carbon credits worth AU$500 million (Wynn and Creagh 2009). A further 

case reported by the media provided details of leaked documents dated 3 November 

2008 purporting to show that an Australian company, Carbon Planet, had paid 

AU$1.2 million to the Office of Climate Change and Environmental Sustainability in 

return for a contract to sell one million tonnes of carbon credits (Gridneff 2009a; 

Loder 2009). Allegations of dubious conduct by government officials generated 
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significant media attention, both in Papua New Guinea and internationally (see 

Chapter 6 for further details). 

5.3. REDD+ institutional arrangements 

Papua New Guinea began to develop institutional arrangements to govern REDD+ in 

2008, largely because of the need to control the speculative activities of private 

companies seeking to develop carbon-trading projects, such as that described in 

Section 5.2. The development of governance and institutional arrangements for 

REDD+ in Papua New Guinea has since been affected by frequent changes in 

government administration. In the five years between 2008 and 2013, Papua New 

Guinea had three different climate change governance structures, three different 

Offices for Climate Change led by three different Executive Directors, and two 

different Ministers for Forestry and Climate Change under three different coalition 

governments. A timeline of major REDD+ policy events in Papua New Guinea is 

provided in Figure 5.1, and discussed in detail in the subsequent sections. 
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Figure 5.1. REDD+ policy events in Papua New Guinea, 2007–2012 

April 2009 

PNGFA releases draft Forestry and 

Climate Change Policy Framework for 

Action 

28 November – 9 December 

COP 17 in Durban 

February 2011 

UN-REDD national joint 

programme stakeholder validation 

meeting 

February 2011 

MRV workshop as part of UN-

REDD national programme 

May 2011 

Moratorium on new large-scale 

agricultural concessions (SABLs) 

and Commission of Inquiry 

launched  

August 2011 

Sir Michael Somare, leading 

REDD+ proponent, 

controversially replaced as Prime 

Minister by Peter O’Neill.  

June 2011 

Inception workshop for UN-

REDD national programme 

August 2011 

O’Neill/Namah government 

replaces Kevin Conrad as PNG’s 

Special Envoy and Ambassador on 

Climate Change. 

August 2011 

Belden Namah become Deputy 

PM and Minister for Forestry & 

Climate Change  

September 2011 

McKinsey and Co. officially finish 

as advisers to OCCD 

October 2012 

OCCD conducts regional 

consultation on draft Climate 

Compatible Development Policy 

August 2012 

Multi-stakeholder workshop held 

in Port Moresby to gain input for 

draft Climate Compatible 

Development Policy 

July 2012 

National elections result in a 

coalition led by the People’s 

National Congress Party with 

Peter O’Neill as Prime Minister 

and Belden Namah as Opposition 

leader. 

September 2012 

Draft legislation to establish a 

Climate Change Authority 

criticised by civil society for not 

going through normal consultation 

process 

26 November – 7 December 

COP 18 in Doha 

July 2012 

Patrick Pruaitch appointed as 

Minister for Forestry and Climate 

Change in O’Neill government 

2012 

February 2010 

GoPNG commits to 30% reduction in emissions 

by 2030 for Copenhagen Accord 

July 2010 

Government identifies sites for REDD+ pilot 

projects  

February 2009 

OCCCT renamed Office of Climate 

Change and Environmental Sustainability 

(OCCES) 

March 2010 

2
nd

 draft of CCDS released for public comment  

March 2010 

NEC Decision 53/2010 abolishes OCCES 

2010 2009 2008 

March 2009 

US$2.6 million UN-REDD+ Nations 

Joint Programme approved 

March 2010 

NEC Decision 54/2010 establishes the Office of 

Climate Change and Development (OCCD) 

March 2010 

NEC Decision 55/2010 endorses national 

Climate Compatible Development Strategy 

June 2010 

PNG signs Oslo Declaration and co-chairs 

interim REDD+ partnership 

November 2010 

Provisional UN-REDD+ policy board approval 

of new US$6.4 million joint programme  

August 2010 

Release of Interim Action Plan for Climate 

Compatible Development 

2007 

7–18 December 

COP 15 in Copenhagen 

August 2009 

GoPNG statement that ‘Voluntary Carbon 

Agreements (VCAs) are not currently 

supported by the Government.’ 

March 2008 

US$3 million Papua New 

Guinea–Australia Forest 

Carbon Partnership established 

July 2008 

PNG submits Readiness Plan 

Idea Note (R-PIN) to FCPF  

1–12 December 

COP 14 in Poznan 

December 2007 

Papua New Guinea climate 

change delegate, Kevin 

Conrad, intervenes in 

negotiations to tell the US it 

‘should lead or get out of the 

way’. 

3–14 December 

COP 13 in Bali 

December 2007 
Launch of World Bank’s Forest 

Carbon Partnership Facility 

(FCPF) 

29 November – 10 December 

COP 16 in Cancun 

October 2008 

NEC Decision 56/2008 sets up 

the Office of Climate Change 

and Carbon Trading (OCCCT) 

November 2009  

EFF hosts NGO Climate Change and 

REDD+ capacity building seminar 

August 2009 

Executive Director of OCCES suspended 

and review ordered after corruption 

allegations 

2011 

May 2009 

PNGFA holds awareness workshop: 

Forest and Climate Change – Time for 

Change in the Forestry Sector? 

September 2010 

3
rd

 draft of CCDS incorporating comments from 

public consultation released  
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5.3.1. Greenhouse Unit, Department of Environment and Conservation 

When REDD+ first emerged in 2005, the Department of Environment and 

Conservation had initial responsibility for REDD+, based on its responsibilities for 

international environmental agreements such as the UNFCCC and Convention on 

Biological Diversity, and established a Greenhouse Unit within the Department.   

5.3.2. Office of Climate Change and Carbon Trading 

In October 2008, the government of Papua New Guinea established the Office of 

Climate Change and Carbon Trading (OCCCT) to develop climate change policy and 

manage carbon trading in the country. The OCCCT was established by Cabinet 

decision and set up under the Department of Prime Minister (Sir Michael Somare 

was Prime Minister at the time). Theo Yasause, a former adviser to Prime Minister 

Somare, was appointed as Executive Director. 

5.3.3. Office of Climate Change and Environmental Sustainability 

In early 2009, the OCCCT was renamed the Office of Climate Change and 

Environmental Sustainability (OCCES). The OCCES was plagued by a number of 

governance issues, including questions from provincial governors regarding its 

legality, given that it was established by Cabinet decision rather than by Act of 

Parliament, and its legitimacy to centrally control REDD+ (Arek 2009). Allegations 

of corruption and financial mismanagement were also made against Yasause (Wynn 

and Creagh 2009). Yasause denied any wrongdoing and stated that the OCCES had 

not received any money from carbon brokers and that all carbon-trading deals had 

been suspended in January 2009, while a policy was under development (Wynn and 

Creagh 2009).  
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In late June 2009, following media reports of impropriety, the government suspended 

Yasause and ordered a review of the operations of the OCCES, citing a number of 

‘irregularities’ (Somare 2009).
31

 

These early governance problems significantly weakened the legitimacy of and trust 

in the country’s key climate change institution, both domestically and internationally 

(Melick 2010). Some perceived the initial efforts by the OCCES to develop and 

promote forest carbon projects merely as attempts to secure donor funding for 

REDD+ or solicit overseas investments through carbon brokers under voluntary 

carbon markets (Melick 2010). Reports by international news agencies, such as 

Reuters and Australian Associated Press, and published in prominent international 

media, such as The Economist, undermined Papua New Guinea’s claim to be a world 

leader in forest carbon trading; international donors were concerned about a lack of 

transparency and accountability (Chatterton 2010); and ‘legitimate’ carbon project 

developers, such as Australia’s Macquarie Bank, pulled out of Papua New Guinea, 

on the grounds that it was too difficult to guarantee the integrity of carbon projects to 

their customers (Gridneff 2009b).  

Following Yasause’s suspension, the then Secretary of the Department of 

Environment and Conservation, Wari Iamo, was appointed as the Acting Executive 

Director of the OCCES. As part of the government’s response to the speculative 

activities of carbon project developers, Iamo released a statement in August 2009 

                                                 
31

 In an unrelated incident 18 months after his dismissal, Yasause was charged with murder for 

allegedly shooting a high-profile former Papua New Guinean national rugby player outside a Port 

Moresby nightclub in February 2011 (Gridneff 2011). This incident only added to perceptions of poor 

governance and concerns about ‘cronyism’ and the politicisation of key climate change appointments 

within Papua New Guinea. 
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noting that ‘currently PNG does not have an institutional framework that regulates 

carbon trading’ and announced: 

Voluntary Carbon Agreements (VCA) are not currently supported by 

the Government as they fall outside formal REDD arrangements and 

are highly unlikely to deliver high carbon prices. PNG would be 

selling its forests cheaply by going down the VCA path (‘Media 

statement: Forest carbon trading’. The National, 31 August 2009, p. 

18). 

5.3.4. Office of Climate Change and Development  

In February 2010, the government of Papua New Guinea made a voluntary 

commitment to the UNFCCC, under the Copenhagen Accord, to reduce greenhouse 

gas emissions by 30% from current levels, or 50% from the business-as-usual 

forecast, by 2030 (GoPNG 2010b). Following this announcement, a series of 

decisions by Papua New Guinea’s National Executive Council abolished the OCCES 

and established a new governance structure to coordinate action on climate change 

within the country (OCCD 2011). 

A new ‘lean and professional’ Office of Climate Change and Development (OCCD) 

was established to replace the OCCES as the main coordinating body for climate 

change policies and activities (OCCD 2011). A whole-of-government National 

Climate Change Committee was established as the main decision-making body for 

climate change policy. This essentially broadened oversight of climate change policy 

from the Prime Minister’s Office to a committee comprising the secretaries of all key 

government departments and led by the Chief Secretary to the Government. A new 

ministerial portfolio of climate change was created, with Francis Potape becoming 
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the first Minister of Climate Change. In addition, a number of multi-stakeholder 

Technical Working Groups, composed of representatives from government agencies, 

NGOs, the private sector, donors, church groups and research institutions, were also 

established to provide technical input on policy matters and guide the OCCD’s work 

on climate change.  

5.3.5. ‘Constitutional crisis’ and change in government 

In August 2011, Papua New Guinea entered a period of political turmoil that would 

last until scheduled national elections in mid-2012. The so-called ‘constitutional 

crisis’ followed a Parliamentary vote of no confidence to remove Sir Michael 

Somare as Prime Minister. Somare had been absent from Parliament for several 

months while receiving medical treatment overseas, and this absence was used as 

grounds for his removal and replacement as Prime Minister by Peter O’Neill.  

In addition to the removal of Somare – a key REDD+ ‘policy entrepreneur’ – from 

office, several other changes in political appointments affected the evolution of 

REDD+ in the country. A newly created ministerial portfolio that combined forests 

and climate change was created and Belden Namah, Deputy Prime Minister in the 

O’Neill government, was appointed to the newly created position of Minister for 

Forests and Climate Change. Namah was a somewhat controversial choice: he is 

reportedly one of Papua New Guinea’s richest men (Badel 2012), has business 

interests in commercial logging (Pacnews 2009; Editorial Opinion 2012) and served 

for a time as the Minister for Forestry under the Somare government.  

One of the Namah’s first tasks as Minister for Forests and Climate Change in the 

O’Neill government was to replace Kevin Conrad as Papua New Guinea’s Special 

Envoy and Ambassador for Climate Change in August 2011. Namah said that 
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Conrad had insufficient knowledge and understanding of the country, its people and 

culture, adding ‘Let some of our own men who know landowner issues very well 

take on the responsibility’ (Waima 2011).  

Interview data suggest that, during this time of political turmoil, the OCCD became 

more open and consultative and that the Technical Working Groups were functioning 

well as a multi-stakeholder forum for policy formulation. The interview responses 

suggest several reasons for this shift towards greater stakeholder participation in 

REDD+ policy processes: public pressure from NGOs and donors; the change in 

government leadership in late 2011 and resulting break-up of the policy monopoly 

that had previously dominated the government’s climate change activities; the 

departure of McKinsey & Co. as strategic advisers to the government on climate 

change and REDD+; and awareness of the damage done to Papua New Guinea’s 

international reputation by the poor governance of REDD+ under the early 

incarnations of the Office of Climate Change. However, little progress was made on 

REDD+ policy development in Papua New Guinea during the constitutional crisis, 

and the government was effectively ‘on hold’ from late 2011 until scheduled national 

elections took place in mid-2012.  

Following the national elections in July 2012, Peter O’Neill was reinstated as Prime 

Minister and formed a coalition government. This new coalition government did not 

include the former Deputy Prime Minister and Minister for Forestry and Climate 

Change, Belden Namah, who went on to become Leader of the Opposition.  

In August 2012, under the new O’Neill government, Patrick Pruaitch was appointed 

Minister for Forestry and Climate Change. Like Namah, Pruaitch had also served as 

Minister for Forestry under the former Somare government and had been involved in 
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a number of controversies, including an indictment for corruption (Callick 2009) and 

reports of close connections with foreign-owned logging companies (Anonymous 

2004). In December 2012, at the UNFCCC COP 18 in Doha, Pruaitch made one of 

his first public statements in support of REDD+ on behalf of the Coalition for 

Rainforest Nations. In it, he detailed Papua New Guinea’s progress in developing 

REDD+ governance arrangements, dismissing any suggestions of corruption and 

emphasising the need for ‘political will’ and increased funding from the international 

community: 

Papua New Guinea realized early on that political will must support 

any national climate action plan. Precisely, for this reason the 

Parliament of PNG established the Office of Climate Change and 

Development within its Ministry of Forests and Climate Change … 

allow me to remind you that Papua New Guinea has instituted its 

REDD+ program with the highest degree of and without a whisper of 

corruption … Papua New Guinea has worked hard to achieve these 

outcomes but it has had to rely on its own resources. The problem, 

however, is growing and we desperately need international climate 

financing to meet the growing burden … Papua New Guinea will no 

longer tolerate being used as guinea pigs for rich nations that apply a 

double standard with respect to global efforts to fight climate change 

(Pruaitch 2012: 3). 

The tone of this statement is consistent with comments made at the Oslo Forest 

Climate Conference in May 2010 by then Prime Minister Somare, who was critical 
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of the delays and conditions attached to international REDD+ funding (Somare 

2010). 

In February 2013, NEC Decision NG 137/2012 disbanded the National Climate 

Change Committee, stipulating that ‘all advice and submissions to the NEC be 

channelled through the Minister responsible for Climate Change’ (OCCD 2013b). 

Also in February 2013, after a long period of acting appointments, Varigini Badira 

was appointed as the Executive Director of the OCCD. In a press statement 

announcing his appointment, Badira stated: 

I am now looking forward to working on immediate key target 

deliverables for the OCCD which includes the Climate Change Policy 

and the Legislation. To immediately work on the opportunities in 

protecting our forests and ecosystems that serve as the lungs of the 

planet which will make us more effective in addressing the threats that 

climate change poses (OCCD 2013d: 2). 

5.4. REDD+ ‘policy entrepreneurs’  

Research data indicate that former Prime Minister Sir Michael Somare and Kevin 

Conrad acted as early REDD+ ‘policy entrepreneurs’ (Mintrom and Vergari 1996). 

These two men, together with the early incarnations of the Office of Climate Change 

and the consulting firm McKinsey & Co., effectively exerted a monopoly over early 

REDD+ policy processes, particularly in terms of problem identification, framing 

and proposed solutions (Baumgartner and Jones 1993). Somare and Conrad 

possessed formal, decision-making authority as well as many of the personal 

qualities of a policy entrepreneur (such as personality, charisma and leadership 
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abilities). However, following Ribot and Peluso (2003) they lacked several structural 

and relational access mechanisms such as knowledge, identities and social relations, 

which, I posit, contributed to their loss of agency and failure to institutionalise their 

interests in the REDD+ policy domain. In particular, certain actors perceived the 

monopoly held by these policy entrepreneurs as illegitimate – and these were actors 

who had access to important strands of power that are needed to build and maintain a 

constituency for change, but which Somare and Conrad lacked. 

It is unclear why Somare and Conrad could not foresee that their monopoly would be 

challenged and why they did not institute more open, inclusive and participatory 

policy processes earlier on. However, one clue may lie in the characterisation of 

policy entrepreneurs as primarily self-interested (Ingold and Varone 2012). Indeed, 

the key REDD+ policy entrepreneurs stood to gain personally from the concept of 

REDD+ regardless of whether their policy proposals (including problem 

identification) would lead to effective, efficient or equitable REDD+ outcomes. For 

example, as mentioned previously, Conrad was named one of TIME magazine’s 

‘Heroes of the Environment’ in 2008, thus deriving reputational gain; McKinsey and 

Co. derived financial gain from their advisory services to the government of Papua 

New Guinea; and the establishment of the Office of Climate Change as a ‘new’ 

government agency enabled access to employment and travel opportunities and 

additional sources of revenue (from international REDD+ readiness funds) for 

bureaucrats and government ‘cronies’. 

5.5. REDD+ policy and strategy development  

Since 2008, Papua New Guinea has released four main climate change policy or 

strategy documents. These are summarised in Table 5.1, and discussed further below. 
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Table 5.1. National REDD+ policy and strategy documents developed by the 

government of Papua New Guinea, 2008–2013 

Name 

Date 

released Agency  Focus 

Length 

(pages) 

National Climate 

Change Policy 

Framework for 

Papua New Guinea 

(OCCES n.d.) 

Undated/ 

Not known 

Office of 

Climate 

Change and 

Environmental 

Sustainability 

Very broad vision, mission and 

values 

Establishes mandate of OCCES 

20 

Forest and Climate 

Change Framework 

for Action (Ministry 

of Forests 2009) 

April 2009 Papua New 

Guinea Forest 

Authority 

Development PNGFA’s human 

and technical capacity for REDD+ 

REDD+ pilot projects 

Importance of equitable benefit-

sharing, land rights, and sharing 

information and partnerships 

18 

Climate Compatible 

Development 

Strategy (GoPNG 

2010a) and 

associated Interim 

Action Plan for 

Climate Compatible 

Development 

(GoPNG 2010b) 

March 2010 

(June 2010) 

Office of 

Climate 

Change and 

Development/ 

McKinsey & 

Co. 

Combining economic development 

imperatives with climate change 

mitigation and adaptation measures 

Development of business-as-usual 

scenario 

Calculation of GHG abatement 

‘cost curve’ 

49 

Climate Compatible 

Development Policy 

(OCCD 2013a) 

March 2013 

(Draft) 

Office of 

Climate 

Change and 

Development 

Establishing an enabling 

environment, institutional 

arrangements and legislation 

governing climate compatible 

development – including a Climate 

Change Authority, a Climate 

Change Fund and a National 

Climate Change Act 

Secure financing and increase 

investment in climate change 

mitigation including REDD+ 

Partnerships, collaboration and 

consultation 

Policy implementation framework 

outlining roles and responsibilities, 

targets, and timeframes. 

72 

 

5.5.1. National Climate Change Policy Framework for Papua New Guinea  

During its time in existence, the OCCES developed a relatively superficial 20-page 

National Climate Change Policy Framework for Papua New Guinea (OCCES n.d.). 
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The framework set out the broad vision, mission and values for action on climate 

change, the mandate of the OCCES and key policy objectives. The policy framework 

promotes a ‘market liberal’ worldview (Clapp and Dauvergne 2005) of climate 

change and emission reductions, for example by ‘developing and commercializing 

carbon stocks’ and drawing upon ‘emerging carbon market[s] and private funding’ 

(OCCES n.d.: 4–5). 

5.5.2. Forest and Climate Change Framework for Action 

In April 2009, the PNGFA released its 18-page Forest and Climate Change 

Framework for Action. The document could be said to be framed by an 

‘institutionalist’ worldview (Clapp and Dauvergne 2005). It focuses on developing 

the PNGFA’s ability to be a central agency in REDD+ implementation by building 

human and technical capacity and developing pilot projects. It also emphasises 

equitable benefit-sharing, land rights, and sharing information and developing 

partnerships with donors, landowners, and other government and non-government 

stakeholders. Although the framework has been central in guiding PNGFA’s 

REDD+-related activities, particularly the development of REDD+ pilot projects, it 

could also be interpreted as the PNGFA asserting itself as a key player in REDD+ in 

Papua New Guinea. The Framework was announced during a period when OCCES 

was embroiled in scandals and many actors were questioning its legitimacy [see, for 

example, Arek (2009)]. Although the Framework does refer to working in 

partnership with OCCES, some of the activities such as stakeholder coordination, 

policy development and addressing climate adaptation would likely fall under the 

Office’s mandate rather than the PNGFA and could be seen as challenging the 

legitimacy of the Office of Climate Change’s authority over REDD+.  
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5.5.3. Climate Compatible Development Strategy 

In the lead-up to the UNFCCC COP 15 in Copenhagen in December 2009, 

international consulting firm McKinsey & Co. was engaged to draft a comprehensive 

national climate change and REDD+ strategy. In March 2010, the resulting 49-page 

draft Climate Compatible Development Strategy (CCDS) was endorsed by the NEC 

and released for public consultation.  

The CCDS continues to draw on the market-liberal worldview contained in the 

earlier National Climate Change Policy Framework for Papua New Guinea. The 

CCDS is framed around a model of combining ‘economic development imperatives 

with climate change mitigation and adaptation measures’ (GoPNG 2010a: 6). The 

CCDS identifies market failure as a major driver of deforestation and forest 

degradation and highlights Papua New Guinea’s leadership role, together with the  

Coalition for Rainforest Nations, in developing a REDD+ mechanism that will 

‘enable developed countries to pay for the ecosystem services provided by Papua 

New Guinea and other developing countries’ (GoPNG 2010a: 3).    

The CCDS is based on an aspirational goal of carbon neutrality by 2050 while still 

achieving annual economic growth of 7%. The CCDS identifies REDD+ both as a 

key measure to help Papua New Guinea achieve its goal of carbon neutrality and as 

an important source of the funds required to meet this goal.  

The CCDS is a highly technical document. It provides data on current economic 

conditions and trends and provides a business-as-usual scenario of economic growth 

for 2030. It does not include a full greenhouse gas inventory, instead relying on data 

provided by the REDD+ Technical Working Group to estimate annual emissions 

from various economic sectors. Based on these data, greenhouse gas emissions are 
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projected to increase by between 11% and 32% (from 2010 levels) by 2030 under a 

business-as-usual scenario. The strategy then uses the Global Greenhouse Gas 

Abatement Cost Curve developed by McKinsey & Co (2009) to identify ‘technically 

feasible, cost-effective’ abatement options (GoPNG 2010a: 17). The use of the 

‘McKinsey cost curve’ and engagement of an external consulting company to 

develop the CCDS were considered controversial in some quarters (Dyer and 

Counsell 2010; PNG Exposed 2010, 2011; Greenpeace 2011). There has been some 

suggestion that the McKinsey & Co. ‘cost curves’ may skew the relative costs of 

different emission reduction mechanisms, thus making reduced impact logging, for 

example, appear more attractive (Dyer and Counsell 2010; Greenpeace 2011). 

The CCDS suggests that avoided deforestation and forest degradation could reduce 

Papua New Guinea’s emissions by 50%, leading to a reduction in emissions by 14–

19 Mt CO2e/year by 2030, at a cost of US$4/t CO2e. The CCDS identifies reduced 

impact logging and improved management of secondary forests as providing the 

greatest opportunities for emissions abatement. The CCDS estimates the theoretical 

cost of these abatement measures at approximately US$5.6/t CO2e.  

Conservation of primary forests receives somewhat less attention in the CCDS as a 

potential mechanism for REDD+ and the strategy does not suggest a moratorium on 

logging in primary forests. The CCDS recommends revoking agricultural leases, 

particularly SABLs, and locating new oil palm plantations on non-forest land as 

measures that would also provide significant potential for REDD+. The CCDS 

provides only a relatively brief analysis of the potential for reducing emissions from 

forest loss associated with smallholder or subsistence agriculture, despite this being a 

significant driver of deforestation and forest degradation in the country. Although the 



Chapter 5: Evolution of REDD+ in Papua New Guinea 

140 

CCDS identifies considerable scope for productivity improvements in smallholder 

agriculture, it also notes difficulties with effecting change in agricultural practices, 

including a lack of capacity to disseminate knowledge, productive plant and animal 

varieties, and technology throughout Papua New Guinea. 

Furthermore, it has been suggested that a carbon price greater than US$10/t CO2e is 

likely to be required if REDD+ is to compete with other land uses such as logging 

and oil palm cultivation (Hunt 2010), and that techniques such as reduced impact 

logging and secondary forest management may fail to meet any additionality criteria 

applied to REDD+ financing, as these activities are already required under Papua 

New Guinea’s forestry regulations (Bingeding 2011b).  

In terms of broader climate change perspectives, the strategy highlights Papua New 

Guinea’s vulnerability to climate change, with expected effects such as increased 

coastal flooding and the spread of malaria, and provides an analysis of potential 

adaptation measures.  

In June 2010, the OCCD released an Interim Action Plan for Climate Compatible 

Development, which outlines six priority activities (GoPNG 2010b): 

1. Institutional changes and capacity building (mainly for the OCCD) 

2. Strategy and policy development 

3. Measurement, reporting and verification (MRV) 

4. Models for compensation and benefit-sharing 

5. Consultation and communication 

6. Funding. 
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The Action Plan also identifies a number of pilot initiatives and programs, including 

REDD+ pilot projects. 

In September 2010, a third and final draft of the CCDS incorporating stakeholder 

comments was released. Throughout 2011, the OCCD conducted a number of 

provincial stakeholder consultation workshops on the CCDS, which included 

provincial governments, civil society, the private sector and local communities. The 

aim of the consultation process was to (OCCD 2011b: 8):   

 Inform and educate on the facts of climate change and options for climate-

compatible development   

 Gain on-the-ground understanding of local community needs and 

perspectives in order to incorporate them into the national strategy 

 Develop working relationships between relevant government departments, 

provincial authorities and civil society  

 Empower local government to communicate the national strategy and test 

community interest and willingness to participate in REDD+ schemes. 

It was envisaged that these provincial consultations would ‘field test’ the ideas in the 

CCDS and ‘connect local communities to national climate change options and 

capture needs and priorities of communities’ (OCCD n.d.). 

5.5.4. Draft Climate Compatible Development Policy and associated legislation 

In 2010, the OCCD began to develop a Climate Compatible Development Policy 

(CCDP). The CCDP is based on the CCDS and Interim Action Plan (OCCD 2013a). 

The OCCD released a draft of the CCDP for stakeholder consultation in August 2012, 

and hosted regional consultations on the draft in September 2012 (OCCD 2013c). A 
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final 72-page Climate Compatible Development Policy 2013–2015 was released for 

stakeholder comment in March 2013 (OCCD 2013a). At the time of writing (March 

2014), the CCDP had not been presented to Parliament for approval as a formal 

government policy. 

The draft CCDP provides an overarching vision of ‘a climate-compatible and socio-

economically sustainable Papua New Guinea by 2050’ with a mission ‘To build a 

climate resilient and carbon neutral pathway for climate compatible development in 

Papua New Guinea’ (OCCD 2013a: 22). The CCDP continues the market-liberal 

worldview contained in the CCDS. For example, one of the stated reasons for the 

need to develop the CCDP is the ‘lack of a policy and legal framework in the country 

to address and manage carbon as an environmental good or commodity’ (OCCD 

2013a: 4). Activities leading to deforestation and forest degradation are said to 

‘continue because the value of forests as carbon sinks and a source of livelihood have 

not been fully recognized by a market mechanism’ (OCCD 2013a: 22); and a key 

objective of the policy is to ‘increase the amount of investment in carbon offsetting, 

carbon reduction and storage activities’ through ‘existing mechanisms such as the 

Clean Development Mechanism, Carbon Capture and Storage Systems and REDD+ 

systems’ (OCCD 2013a: 5).  

However, the CCDP also introduces something of a ‘bioenvironmentalist’ worldview 

(Clapp and Dauvergne 2005) by grounding the policy in the fourth Goal of Papua 

New Guinea’s National Constitution, which focuses on the sustainable use of the 

country’s natural resources.  

As a document intended to receive Parliamentary approval and become formal 

government policy, the CCDP is far more integrated and consistent with other 
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national development and sectoral policies than the CCDS, whose main role was as a 

‘fact-based strategy which guides and outlines PNG’s priorities and facilitated the 

fact-finding process’ (OCCD 2013a: 13) about potential climate change mitigation 

and adaptation strategies. The CCDP contains six policy objectives or themes 

(OCCD 2013a: 6–9):  

Theme 1: Introduce appropriate enabling framework 

Theme 2: Data information, monitoring and MRV 

Theme 3: Scale up adaptation efforts 

Theme 4: Increase mitigation investments 

Theme 5: Secure financing and establish co-financing systems for sustainability 

Theme 6: Partnership. 

These themes are broadly consistent with those outlined in the Interim Action Plan, 

except that the CCDP omits models for compensation and benefit-sharing. 

Recognising the ‘disordered execution of potential carbon markets in [the] country 

such as those handled by prolific “carbon cowboys” significantly due to an absence 

of a proper and effective regulatory framework’ (OCCD 2013a: 4),
32

 Theme 1 

proposes transparent and accountable governance arrangements for REDD+ and 

climate change finance. It calls for an ‘appropriate, robust and efficient regulatory 

framework’, including enactment of a National Climate Change Act, establishment 

of a Climate Compatible Development Authority, and the creation of a Climate 

Compatible Development Fund (also referred to as the ‘Climate Change Fund’).  

                                                 
32

 The term ‘carbon cowboys’ has been used by the media and REDD+ actors, including government 

and civil society actors, to refer to forest carbon project developers or brokers that are perceived to be 

operating in an unscrupulous manner [see, for example, Cubby and Wilkinson (2009) and Chapter 6 

of this thesis]. 
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The Climate Compatible Development Authority would effectively replace the 

OCCD with an expanded body with the legal status of an Authority, allowing it to 

manage climate change funds (OCCD 2013a: 38). The Climate Change Fund would 

be established to enable multiple sources of finance to ‘flow through a single 

organisational structure’ with ‘fiduciary regulations akin to the recently designed 

Sovereign Wealth Fund’ and that will be ‘managed and audited by private-sector 

fund managers’ (OCCD 2013a: 31). These measures are intended to address existing 

issues of limited oversight by separating oversight and implementation functions into 

different organisations to ‘improve accountability and transparency’ (OCCD 2013a: 

5). However, even though the CCDP provides considerable information on how the 

fund would operate, the governance structure remains somewhat unclear and 

contradictory in places, and there is some concern among stakeholders that the 

proposed governance arrangements may not be sufficient to provide the necessary 

oversight and prevent conflicts of interest (G. Gowae [UPNG], pers. comm., 15 

August 2013). 

Several themes run throughout the CCDP, such as multi-stakeholder involvement, 

partnerships, decentralisation and community engagement. The CCDP also contains 

what could be considered to be a nationalistic and somewhat heroic narrative. In the 

foreword to the policy, Prime Minister Peter O’Neill highlights that ‘Papua New 

Guinea has been in the forefront of international debate to effect policy and measures 

to address climate change’, explaining ‘Papua New Guinea proposed to the world 

that we could help save the climate system by protecting our forests’ and ‘PNG 

succeeded in having the REDD+ issue being embedded into the global climate 

change negotiations’ (OCCD 2013a: 11). 
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Perhaps to distinguish itself from the CCDS, and to more closely reflect other 

national policies and programs, the CCDP uses the term ‘sustainable development’ 

or ‘sustainable and climate compatible development’, rather than just ‘climate 

compatible development’, which was coined by McKinsey & Co. and now has 

certain connotations among some actors, who perceive it as an externally imposed 

concept (N. Bingading [NRI], pers. comm., 24 May 2011). The foreword to the 

CCDP also notes it was ‘developed in-house by the Management and staff of the 

Office of Climate Change and Development’ (OCCD 2013a: 12), perhaps to distance 

itself from the major role played by McKinsey & Co. in developing the CCDS. 

5.6. REDD+ ‘readiness’ 

The international community has acknowledged that developing countries interested 

in REDD+ will need to begin with a so-called ‘readiness’ phase. This section 

describes activities being undertaken by the government of Papua New Guinea and 

in partnership with bilateral and multilateral donors to build an enabling environment 

for results-based payments for REDD+.   

5.6.1. Bilateral and multilateral REDD+ readiness programs 

The government of Papua New Guinea estimated that it would need up to US$1 

billion to meet its target of reducing carbon emissions by 110 million tonnes during 

2011–2015 (OCCD 2010). Funding requirements include an estimated US$71 

million for readiness activities, US$18 million for pilot program costs and US$26 

million–811 million for performance-based payments (OCCD 2010). Papua New 

Guinea has so far been unable to secure funding of this magnitude, despite 
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approaching the government of Norway for funding similar to the US$1 billion deal 

it made with Indonesia (OCCD 2010).  

Several bilateral donors, including Australia and the European Union, have 

expressed interest in funding REDD+ readiness activities through overseas 

development assistance, particularly to develop a robust MRV system. Papua New 

Guinea has been an advocate of a stepwise approach to building MRV capacity, 

based on a phased approach to REDD+, with funding and other support (such as free 

access to satellite imaging) from the international community (UNFCCC 2012).
33

  

In June 2011, UN-REDD approved a US$6.4 million program to assist Papua New 

Guinea to develop an IPCC-compliant MRV system by 2013. The program included 

a satellite land monitoring system, a multi-purpose national forest carbon inventory, 

a national greenhouse gas inventory and a national REDD+ information system 

(OCCD 2011).
34

  

The government of Papua New Guinea also submitted a Readiness Plan Proposal (R-

PP) to the FCPF in September 2012 (OCCD 2012b). The US$3.8 million proposal 

states that it will build on and leverage the UN-REDD National Joint Project, with 

the following four expected outcomes (OCCD 2012b: 6): 

1. Continued support of the existing National Readiness Management under the 

UN-REDD Programme beyond 2013 

                                                 
33

 A recent report assessing national forest monitoring capacity across developing countries suggests 

that Papua New Guinea has a very large capacity gap, in terms of being able to meet the reporting 

requirements for REDD+ needed under the UNFCCC (Romijn et al. 2012). 

34
 It should be noted that the program has been delayed because of difficulties recruiting an 

appropriate program manager, an uncertain political climate and the national elections in June–July 

2012; an IPCC-compliant MRV system was not envisaged to be completed by 2013 (UN-REDD 

2013). 
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2. Continued refinement of the REDD+ Strategy over the R-PP Implementation 

Phase; Implementation of Safeguards; Implementation of the SESA 

Frameworks  

3. Establishment of Papua New Guinea’s Reference Emission Level/Reference 

Level and its linkage with activities at the subnational level with full 

coordinated support transited from the UNREDD Programme 

4. Establishment of the National MRV System for Papua New Guinea with full 

coordinated support transited from the UNREDD Programme. 

Papua New Guinea has been critical of the delay in delivering pledged international 

REDD+ financing, and what some national representatives perceive to be endless 

processes and overly burdensome conditions (Somare 2010). Many donors have 

signalled their interest in providing funds to Papua New Guinea for REDD+ 

readiness, but concerns over governance, social and environmental safeguards, and 

the capacity of the OCCD to implement programs appear to have been the main 

reasons for delays in disbursing pledged donor funds (Babon 2011).  

5.6.2. REDD+ pilot projects  

In November 2010, the OCCD released a set of draft ‘REDD+ project guidelines’ to 

assist project developers in meeting the environmental, social and financial 

safeguards necessary to gain government support of any REDD+ project. In March 

2012, the final REDD+ project guidelines were released (OCCD 2012a). 

The PNGFA has identified four provinces as potential locations for pilot REDD+ 

projects based on sustainable forest management (Milne Bay, Sandaun, Eastern 

Highlands, West New Britain), and is consulting with the Provincial Forest 

Management Committee (PFMC) on the type of REDD+ project to establish in these 
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provinces. The Department of Environment and Conservation has also identified 

three provinces for pilot REDD+ projects based on forest conservation (Milne Bay, 

Eastern Highlands, West New Britain).  

In addition, the PNGFA has nominated the April Salumei FMA in East Sepik 

Province as one of its official pilot projects. April Salumei was first proposed as a 

pilot REDD+ project in 2008 by private carbon project developer Earth Sky, in 

collaboration with the former Office of Climate Change (OCCES). This project 

proposal was unsuccessful, largely because of the multiple governance issues 

plaguing both organisations, but was taken over by another private carbon project 

developer, Rainforest Management Limited. Rainforest Management Limited went 

on to develop a project design document and seek validation through the Climate, 

Community and Biodiversity Alliance (CCBA). In May 2011, the project was 

validated by Scientific Certification Systems and deemed to meet the quality 

standard set by CCBA (SCS 2011).   

Several NGOs are also exploring opportunities for community-based REDD+ pilot 

projects in Papua New Guinea. In 2010, the now defunct Australian Agency for 

International Development (AusAID) provided grants to four NGOs to develop 

community-based REDD+ demonstration activity concepts in five provinces: The 

Nature Conservancy (Madang Province), the Wildlife Conservation Society (New 

Ireland and Manus Provinces), Conservation International (Morobe Province), and 

Live and Learn (West New Britain Province) (AusAID 2010). None of these has yet 

been developed into an official REDD+ pilot project. In addition, a local NGO, 

FORCERT, coordinated a trial PES project. FORCERT is working at the community 

level to develop a forest carbon inventory methodology and pilot project, and at the 
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national level is supporting the development of a proposed PES framework that can 

inform REDD+/PES policy and legislation (PESECG 2011). 

5.7. Conclusion 

This chapter has described the evolution of REDD+ in Papua New Guinea based on 

the national government’s formal positions, policies and programs. It has highlighted 

the international leadership role played by the former Prime Minister of Papua New 

Guinea, Sir Michael Somare, in establishing the Coalition for Rainforest Nations and 

advocating for a REDD+ mechanism under the UNFCCC. The chapter has described 

some of the early governance challenges Papua New Guinea faced in developing 

institutional arrangements for REDD+. It then outlined the development of 

government policies, strategies and readiness activities, including the involvement of 

bilateral and multilateral donors in building an enabling environment for REDD. In 

the following chapter, I examine how REDD+ is framed in the public debate through 

a discourse analysis of national print media. 
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Chapter 6  

REDD+ discourses in Papua New Guinea 

‘Forests can ease climate change’ 

Post-Courier,  

24 September 2008, p. 12 

‘PM wants to go REDD’ 

Post-Courier,  

25 September 2009, p. 14 

‘State grabs forest for REDD’ 

Post-Courier,  

31 October 2008, p. 7 

‘Chambri Lakes people want fair deal in REDD project’ 

The National,  

20 July 2010, p. 12 

‘Kabon treid em I “kago kalt” tasol’ – Namah  

(‘Carbon trade is only “cargo cult”’ – Namah) 

Wantok Niuspepa,  

4 October 2010, p. 3 

6.1. Introduction 

This chapter presents the results of a media discourse analysis examining how policy 

debates around REDD+ were framed in the national print media in Papua New 

Guinea during 2005–2010. By examining the content of national print media reports 

covering REDD+, and adding depth and perspective through interviews with 

journalists, this chapter seeks to identify how REDD+ policy events and debates 

were portrayed in the public domain, and how policy actors represented their 

interests to strengthen coalitions and influence public perceptions of REDD+. It also 

examines how the media have chosen to represent REDD+. 
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6.2. The evolution of REDD+ in the media 

The term ‘REDD’ was first used in the national print media in Papua New Guinea in 

2006 (‘Understanding climate change’, Post-Courier, 4 June 2006, p. 12). In this 

feature article, Professor Chalapan Kaluwin, from the University of Papua New 

Guinea, highlighted the role played by the government of Papua New Guinea in 

promoting REDD+ internationally alongside the science of climate change and 

adaptation:  

the government … continues to take the lead in annual international 

forums, through the UNFCCC. For example, taking the lead in 

exploring ways in using our natural forest and its resources for 

economic incentives (known as Reduced Emission on Deforestation 

and Degradation-REDD), adaptation issues, and doing scientific 

research and inventory. 

However, despite this early mention of REDD+, media coverage of the topic 

remained sparse and sporadic until the second half of 2008, when there was a spike 

in media attention that continued to build during 2009, as shown in Figure 6.1. A 

comparison of the timeline of policy events in Figure 5.1 and the frequency of media 

coverage of REDD+ suggests that domestic governance arrangements for REDD+ in 

Papua New Guinea had the greatest impact in terms of the frequency with which 

newspapers covered REDD+ issues. The spike in media coverage throughout 2008–

2009 was largely associated with the establishment of the Office of Climate Change 

and Carbon Trading (OCCCT) in October 2008, and with the first media reports 

suggesting impropriety within this office and lack of due process in its establishment. 
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Figure 6.1. Frequency of REDD+ media coverage per newspaper, per quarter, 2005–2010 (n=174) 
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The increase in media coverage of REDD+ in late 2008 also coincided with the 

emergence of the so-called ‘carbon cowboys’ in Papua New Guinea (see Chapter 5 

for previous discussion). In an interview conducted as part of my research, a radio 

journalist in Papua New Guinea explained: 

there was this report [rumours] about people trying to come in and do 

carbon trading and reports of carbon cowboys – that’s when the media 

started to be involved in finding out (Interview with Media-4, 19 

August 2011).  

Another journalist suggested that media coverage of REDD+ increased once the 

‘carbon cowboys’ came in as they ‘were more interesting than talking about 

additionality and carbon sinks’ (Interview with Media-1, 26 July 2011).  

Throughout 2009, there was a flurry of sensationalist articles about the activities and 

actions of ‘carbon cowboys’, confusion about and raised expectations of benefits to 

landowners, and the government ‘scrambling’ to control the issue. A recurring 

narrative was of REDD+ as a ‘carbon rush’ providing the allure of quick and easy 

money, but which could potentially see ‘carbon cowboys’ swindle customary 

landowners.  

As mentioned above, a spike in media coverage followed the establishment of the 

OCCCT and the appointment of Dr Theo Yasause, a former adviser to Prime 

Minister Sir Michael Somare, as its Executive Director. The OCCCT was set up to 

oversee all aspects of REDD+ in Papua New Guinea. However, shortly after its 

establishment, several provincial governors and the national Opposition questioned 

the legality and mandate of the OCCCT to regulate carbon trading. In one article 

(‘Office “illegal”’, The National, 16 February 2009, p. 1), the governor of Eastern 
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Highlands Province, Mal Kela-Smith, warned customary landowners not to enter into 

any deals or pay any fees to the OCCCT as the office was illegal and established 

without due regard for existing mandates, suggesting the establishment of the office 

was: 

internationally driven, rather than domestic, with the prospects of 

substantial amounts of money that could be received under the new 

Reducing Emissions from Deforestation and Degradation (REDD) in 

developing countries as the driving force. We have already witnessed 

the issuing of trading licences by Dr Theo Yasause (OCCCT 

Executive Director) to unknown entities even though he did not have 

the mandate to do so. 

These claims were presented and rebutted in a series of unedited, and sometimes 

vitriolic, full-page ‘statements’ or ‘advertorials’ by various actors, including the 

OCCCT, the Prime Minister and the Leader of the Opposition.  

As noted in Chapter 5, in March 2010, the government released a draft Climate 

Compatible Development Strategy (CCDS) for stakeholder consultation. The media 

outlets under review did not report the release of this strategy. However, various 

aspects of the CCDS were extensively covered in ‘blogs’ and other web-based 

media, particularly the role of international consulting firm McKinsey & Co., in 

drafting the strategy [see, for example, PNG Exposed (2010b, 2011)]. 

6.3. Political scale of REDD+ media coverage 

Articles were analysed to identify the political scale at which they framed the 

REDD+ debate. The majority of articles (61%) covered issues relating to REDD+ at 
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the national level (see Figure 6.2), such as governance and institutional arrangements 

for REDD+ (including the establishment and disbandment of the various incarnations 

of the Office of Climate Change) and initiatives to raise awareness of climate change 

and REDD+ issues.  

Articles framing REDD+ at the international level accounted for 26% of the total. 

These articles covered such topics as Papua New Guinea’s contribution to 

international processes, such as the annual UNFCCC COPs and the REDD+ 

partnership. Indeed, the government’s preparation for, and delegation to, COP 15 in 

Copenhagen generated a large spike in media articles in the last quarter of 2009 (see 

Figure 6.1). There were several articles focusing on the cost of sending the 

delegation and on their legitimacy to represent the people of Papua New Guinea, 

particularly given that the lead negotiator and much of the negotiating team were not 

Papua New Guinean. One article, ‘Canrad [sic] running a one-man show’ (The 

National, 18 December 2009, p. 2), reported that Papua New Guinea’s delegates to 

COP 15 in Copenhagen: 

…have been pushed aside as mere spectators while PNG Climate 

Change ambassador Kevin Conrad ran the show … all who acted on 

PNG’s behalf were Italian advisers, lawyers, spin doctors and even 

support staff. 

Only 7% of the articles analysed covered issues at the subnational level, and 6% at 

the local level (see Figure 6.2). However, over time, the coverage of issues at the 

subnational and local levels increased (see Figure 6.3), as REDD+ readiness 

activities began to penetrate further into regional areas through provincial meetings 

and awareness-raising workshops, pilot projects and other activities.  
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Figure 6.2. Percentage of article frames examined that covered REDD+ issues 

at each political scale, 2005–2010 (n=213) 

 

 

Figure 6.3. Number of article frames examined that covered REDD+ at each 

political scale, by year, 2005–2010 (n=213) 
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A 2009 article entitled ‘Rush is on for sky money’ (Post-Courier, 10 September 

2009, p. 14) described one local community’s confusion over REDD+ and carbon 

trading and their potential to fall victim to a carbon trading scam:  

In Oro province … about 500 villagers paid $500 each to become 

shareholders, though many remained confused, asking for instance 

who would pay to transport their burned logs – the raw carbon, as 

they saw it – to the market in Port Moresby. 

6.4. Framing the REDD+ debate 

The analysis of primary and secondary frames of newspaper articles made it possible 

to identify key actors, themes and issues in the REDD+ debate and to make 

observations about how journalists and editors understand REDD+ and the varying 

importance given to these understandings.  

While the majority of articles (67%) contained only one frame, a second frame was 

identified in 33% (n=53) of articles. That is, a total of 213 frames were identified 

from the 160 articles that were coded beyond Level 1. Each frame was analysed and 

coded separately. 

The main theme or metatopic covered by the media was politics and policy-making 

(50% of frames), with approximately half of these covering international 

organisations and political debates (such as UNFCCC negotiations), or state and 

bureaucratic interests (such as governance arrangements for REDD+).  

In total, 24% of the frames focused on economics and markets, mainly carbon 

trading and funding for REDD+. Governance issues accounted for 14% of the 

frames, which included governance of carbon markets, governance of international 
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funds for REDD+ and corruption. Issues associated with ecological aspects of 

REDD+, such as drivers of deforestation, were rarely the main focus of the articles 

(3%) (see Figure 6.4). 

 

Figure 6.4. Number of article frames examined that covered each main 

REDD+ theme (using predetermined metatopics), 2005–2010 

(n=213) 
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carbon trade’ (Interview with Media-3, 13 July 2011). When asked what topics 

received the most media coverage and why, one journalist replied: 

REDD is a new thing to Papua New Guinea, despite the government 

going overseas and being involved in the international negotiations on 

REDD. We didn’t get the message. There was not much awareness on 

what the government was doing internationally at the UN level. So 

this issue on carbon trading was an eye opener for people to know that 

there’s actually something called REDD that is currently being 

negotiated between our government and at the UN level (Interview 

with Media-4, 19 August 2011).  

Finally, another journalist noted that there was a lot of confusion among customary 

landowners when REDD+ first emerged, recalling that ‘…at the time there was a lot 

of debate and confusion. What really was climate change? What is REDD? What is 

carbon trade? How will people actually benefit out of it, and REDD?’ (Interview 

with Media-2, 1 August 2011). 

In summary, media coverage of REDD+ in Papua New Guinea has been politicised 

and dominated by the mechanisms of carbon trading, talk of quick and easy money, 

and the potential for ‘con-men’ and ‘scams’ to flourish. The article entitled ‘Rush is 

on for sky money’ (Post-Courier, 10 September 2009, p. 14) provides a colourful 

example of this discourse: 

…carbon trading has been converted into a cargo cult luring cash 

from Australian taxpayers, international investors and local villagers 

alike. This classic 21st-century scam emerging from the global 
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climate change industry is known in PNG as ‘mani bilong skai’ (sky 

money) because it appears to be selling air. 

Another key theme in media reporting on REDD+ was state and bureaucratic 

interests, including wrangling between government agencies and different factions 

within the government for control over REDD+; the allegations of impropriety and 

illegitimacy that plagued the various incarnations of the Office of Climate Change; 

and progress in developing a REDD+ policy and legislation.  

Articles were analysed to identify the manner in which the article framed the REDD+ 

debate. Just over half of the articles (52%) were considered ‘prognostic’; that is, they 

proposed a solution to a problem. The remaining articles were classified as 

‘diagnostic’ (31%), ‘motivational’ (9%), ‘symptomatic’ (8%) or ‘other’ (1%).
35

 The 

Wantok newspaper had a higher proportion of motivational articles (although the 

overall number of articles dealing with REDD+ issues were low). Of those articles 

that did have a second frame, 58% were prognostic and 31% were diagnostic.  

The predominance of prognostic articles can suggest a preference for stories that go 

beyond merely identifying a problem and that attempt to propose a solution. 

However, the media analysis also highlighted a general lack of in-depth reporting on 

REDD+. Although the search located a large number of articles mentioning REDD+, 

very few could be described as analytical or investigative, that is, delving into issues 

associated with REDD+. While 86% of the frames featured an actor advocating a 

                                                 
35

 Following Di Gregorio et al. (2011), diagnostic articles identify who or what to blame for a problem 

(related to REDD), including dismissing the reality of the problem altogether; prognostic articles 

involve the articulation of a proposed solution to the problem, or at least a plan of attack, and the 

strategies carrying out the plan; symptomatic articles identify why an issue is a problem, often by 

discussing the consequences of a problem; motivational articles go beyond the basic existence of the 

issue and its causes and consequences, and put forward moral and motivational reasons why the 

speaker and/or others should be concerned about the problem and take action on it or ignore it; and the 

final category of ‘other’ is used if the article approaches the issue differently from the above choices. 
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particular ideological, personal or political stance in relation to that frame, only 39% 

of all frames had an adversary to contest this stance or provide an alternative view. 

The analysis identified many instances of opinions being published without critique 

or rebuttal and stories not being followed up or corrected, even when new 

information came to light.  

6.5. REDD+ actors, advocates and adversaries 

The 213 article frames (identified from the 160 articles coded beyond Level 1) 

featured a total of 183 advocates and 21 adversaries. Identifying advocates and 

adversaries in article frames made it possible to identify the principal actors driving 

particular discourses and to assess the relative importance that journalists and editors 

give to these actors’ perspectives. 

Half of all advocates and adversaries were national-level state and bureaucratic 

actors (103 frames) including the Office of Climate Change (33 frames), the Prime 

Minister (mainly the former Prime Minister, Sir Michael Somare, or his 

Deputy/Acting Prime Minister, Dr Puka Temu) (18 frames), the government of 

Papua New Guinea including Members of Parliament and government advisers (16 

frames), and the Department of Environment and Conservation (12 frames) (see 

Figure 6.5 and Figure 6.6). These findings are similar to those from other countries  
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Figure 6.5. Number of times that members of each actor group were 

mentioned as either an advocate or an adversary of REDD+, 

2005–2010 (n=213) 

 

 

Figure 6.6. Number of times that national-level state actors were mentioned 

as either an advocate or an adversary of REDD+, 2005–2010 

(n=213) 

0 10 20 30 40

Office of Climate Change
Prime Minister's office

Government of PNG
Department of Environment & Conservation

Opposition party
PNG special envoy and Ambassador for…

Papua New Guinea Forest Authority
National Executive Council

PNG permanent representative to UN
Department of Agriculture and Livestock

Ministry of Forestry
Eastern Highlands governor

Members of Parliament
Department of Foreign Affairs and…

No. times mentioned 

N
at

io
n

a-
le

ve
l s

ta
te

 a
ct

o
r 

Advocate Adversary

0 20 40 60 80 100

National level state and bureacratic actors

International ENGO

National Research Centre/think…

National Private Business

Intergovernmental Organization and bodies

Domestic ENGO or ENGO coalition

Indigenous organizations

Sub-national or local-level state and…

Individual

Multinational Corporation

Business Association

Domestic NGO or NGO coalition

International NGO

Legal

No. times mentioned 

A
ct

o
r 

gr
o

u
p

 

Advocate Adversary



Chapter 6: REDD+ discourses in Papua New Guinea 

163 

that are part of the GCS-REDD+, including Indonesia (Cronin and Santoso 2011) 

and Brazil (May et al. 2011), which suggests that state actors tend to be the dominant 

voices in national REDD+ debates. 

However, the media analysis revealed that a number of important state actors were 

largely absent in the public debate on REDD+ in Papua New Guinea. The Papua 

New Guinea Forest Authority (PNGFA) appeared only rarely as advocate or 

adversary (three times in total, of which twice as advocate) despite its key role in 

future REDD+ implementation. This may reflect the wrangling between the PNGFA 

and the Office of Climate Change for control over REDD+ during the period of the 

media analysis. One of the few articles in which the PNGFA was quoted as an 

advocate sought to position it as a lead agency on REDD+ with the relevant technical 

experience (‘Log sales out’, Post-Courier, 20 August 2009, p. 1), while another 

article lobbied for ‘adequate resources to fulfil its role as a key agency for the 

establishment of in-house forestry programs and climate change framework for 

action’ (‘More wealth’, Post-Courier, 21 August 2009, p. 1). However, this was the 

extent of the PNGFA’s voice in the media. 

The voices of the Department of Lands and Physical Planning and the Department of 

Agriculture and Livestock were also largely missing from the public REDD+ debate. 

These departments are key actors in REDD+ as they are involved in the process of 

allocating SABLs over forest areas.  

International environmental non-governmental organisations (ENGOs) were the 

next most frequently quoted actor group (9%; 19 frames), after the government. 

These included Greenpeace (14 frames), Wildlife Conservation Society (3 frames) 

and Friends of the Earth (1 frame). Greenpeace was a dominant voice in the public 
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debate on REDD+, often providing a counter-discourse to that of government actors 

by suggesting that Papua New Guinea was not ‘ready for REDD+’ and highlighting 

concerns about corruption, poor forest governance and the government’s persistent 

inability to tackle the drivers of deforestation (‘PNG given golden chainsaw’, Post-

Courier, 26 October 2010, p. 3).  

National research centres/think tanks/educational institutions were also quoted in 

9% of the frames. These included the National Research Institute (nine frames) and 

the Forest Research Institute (three frames). While largely focusing on providing 

information, these actors often advocated specific policy positions on issues such as 

policies and mechanisms for reducing forest-based emissions, funding mechanisms 

and benefit-sharing arrangements. As with NGOs, these often provided a counter-

discourse to that advocated by government actors. 

National private businesses comprised 7% of actors quoted (14 frames); these were 

mainly carbon project developers, and included Nupan Trading Corporation (six 

frames) and Carbon Planet (one frame), or landowner companies, such as April 

Salumei Landowner Company (one frame). This actor group had the highest 

proportion of adversaries, and was mainly rebutting the allegations that other actors 

made about their activities.  

The logging industry was a noticeable actor missing from the REDD+ debate in 

Papua New Guinea as reflected in these newspaper articles. Only two articles put 

forward the perspectives of the industry, both appearing in The National, the paper 

owned by the logging company Rimbunan Hijau. One article quoted the Executive 

Director of the Papua New Guinea Forest Industries Association (‘Getting forestry 

right is the best solution’, The National, 9 July 2009, p. 6) and the other quoted 
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World Growth (‘Commercial forestry urged over carbon trading’, The National, 20 

April 2009, p. 40). Both advanced similar arguments: that any restrictions on 

commercial forestry through REDD+ or other mechanisms would lower living 

standards in Papua New Guinea and, conversely, that sustainable commercial 

forestry could simultaneously achieve emission reductions, increase jobs and raise 

living standards in Papua New Guinea and other developing countries. Alan Oxley, 

World Growth’s founder and chairman, was quoted as saying: 

Keeping trees in the ground to earn carbon credits would only reduce 

commercial forestry and reduce growth in PNG (‘Commercial 

forestry urged over carbon trading’, The National, 20 April 2009, p. 

40). 

This discourse runs counter to that proposed by other actors, particularly state actors 

that were seeking ‘ways to value forests more alive than dead’ (Somare 2010).  

Domestic ENGOs and ENGO coalitions were quoted in 6% of frames. The most 

prominent group was the Papua New Guinea Eco-Forestry Forum (11 frames). This 

umbrella group of environmental and civil society organisations was a prominent 

voice in the national REDD+ debate. It advocated strongly for social safeguards, 

such as free, prior and informed consent, to be included in the national REDD+ 

strategy, and promoted participation and rights-based discourses.  

Intergovernmental organisations and bodies were quoted in 6% of frames (12 

frames). No single actor dominated, and organisations quoted included the World 

Bank, the United Nations Development Programme (UNDP) and the Australian 

Agency for International Development (AusAID). As might be expected, these 

organisations were diplomatic in their claims, generally expressing their support for 
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the government of Papua New Guinea in its REDD+ efforts and/or outlining their 

own initiatives. One journalist interviewed said donors generally talked about 

funding for projects, but it was often unclear what these projects were or how they 

might relate to broader work on REDD+.  

Indigenous organisations were quoted in 4% of the frames (eight frames) and were 

generally groups of customary landowners from a particular geographical area, often 

the subject of interest for carbon project development. While the role of landowners 

in REDD+ policy processes was frequently contested in the media, there were stark 

differences in how landowners themselves expressed their position. In many cases, 

articles quoted landowners as advocates for forest carbon projects to be developed on 

their land, or for projects in neighbouring areas to include their land, rather than for 

more general conditions such as social safeguards or free, prior and informed 

consent. This is not to suggest that there has been no landowner opposition to forest 

carbon projects, merely that the voice of landowners is less organised and less 

prominent in the national media than other actors. Customary landowners are not a 

homogeneous group, but they may need a common voice (or coalition) for them to 

‘compete’ with other actors in the policy domain. In some ways this has occurred, 

because NGOs and research institutions have often promoted the interests of 

landowners through broader participation and rights discourses, such as free, prior 

and informed consent. However, as one journalist noted, NGOs often have their own 

agenda and do not replace the voices of customary landowners themselves. 
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6.6. Assessment of REDD+ outcomes 

Article frames were analysed to identify whether advocates and adversaries were 

optimistic, pessimistic, neutral, or offered no outlook in their assessment of the likely 

outcomes of REDD+ schemes and policies.  

Overall, 50% of the frames provided an optimistic assessment of REDD+; that is, 

they believed that REDD+ schemes and policies were likely to have mainly positive 

outcomes, and were thus desirable; 18% were pessimistic, suggesting REDD+ 

schemes and policies were likely to have mainly negative outcomes, and hence were 

undesirable; 14% were neutral, suggesting that REDD+ schemes and policies were 

likely to result in a mix of positive and negative outcomes; and the final 18% offered 

no outlook on the prospects for future REDD+ outcomes.  

National-level state and bureaucratic actors were much more likely to be optimistic 

(58%) or to offer no outlook (24%) than the average (see Figure 6.7). This is not 

surprising, given the role played by the government of Papua New Guinea in 

introducing and promoting the concept of REDD+.  

Intergovernmental organisations and national private businesses were almost 

overwhelmingly positive (83% and 62%, respectively), although these came from a 

very small number of articles (12 and 13 articles, respectively). 

NGOs were much more mixed in their perspectives on the prospects for REDD+ than 

other actors. International ENGOs showed a fairly even split between optimism and 

pessimism for REDD+, with Greenpeace notable for its pessimism. Domestic 

ENGOs were much more likely to be neutral or pessimistic (or offer no outlook) than 
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international ENGOs. Individuals were more likely to be pessimistic (75%), but this 

was from a small sample of only four articles.  

 

Figure 6.7. Percentage of total number of assessments of likely REDD+ 

outcomes made by each actor group, 2005–2010 (n=202) 

Note: Outcome categories are ‘optimistic’, ‘pessimistic’, ‘neutral’ or ‘no outlook’. Number inside 

bars refers to number of article frames where actor group expressed an assessment of likely 

REDD+ outcomes. 
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6.7. REDD+ and the 3Es 

The stances of advocates and adversaries were assessed to determine with which of 

the ‘3Es’ they were most concerned: effectiveness, efficiency or equity; or other co-

benefits (including poverty alleviation, biodiversity conservation or improved 

governance). Almost half of all frames (49%) focused on issues related to equity, 

33% focused on effectiveness, 10% on efficiency and 8% on other co-benefits.  

 

 

Figure 6.8. Percentage of 3E REDD+ concerns expressed by each actor 

group, 2005–2010 (n=155) 

Note: 3E REDD+ concern categories  are ‘effectiveness’, ‘efficiency’, ‘equity’ or ‘other co-

benefits’. 
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6.7.1. Equity 

The media analysis highlighted a strong equity discourse in the public debate on 

REDD+ in Papua New Guinea. This is interesting when compared with several other 

countries included as part of CIFOR’s GCS-REDD+, such as Indonesia (Cronin and 

Santoso 2011) and Brazil (May et al. 2011), where effectiveness discourses were 

more prominent. The prevalence of equity concerns in the national REDD+ debate in 

Papua New Guinea may reflect the country’s unique national context, notably its 

land tenure system, where the vast majority of forests are owned by customary 

landowning groups rather than the state, and the predominance of concerns about 

corruption and poor forest governance. This context makes debates about the costs 

and benefits of REDD+ for various actors particularly salient in Papua New Guinea. 

The actors most concerned with equity issues were legal organisations, Indigenous 

organisations, domestic NGOs/ENGOs, subnational state actors, and national private 

businesses (see Figure 6.8). The study period – which encompassed the period when 

the ‘carbon cowboy’ activity and impropriety within the early incarnations of the 

Office of Climate Change were most prominent – also included sobering examples of 

the potential equity implications of REDD+. State actors employed equity discourses 

when discouraging customary landowners – as owners of most of the country’s 

forests – from engaging in voluntary carbon agreements until government regulations 

had been developed. In one article titled ‘Iamo warns about con groups in carbon 

trade’ (The National, 30 October 2009, p. 11), carbon cowboys were characterised 

as: 
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…cunning educated individuals … targeting illiterate rural people and 

cheating them out of their hard earned income while misleading them 

on carbon trade issues.  

However, an interesting counter-discourse came from an unlikely coalition of 

national private businesses (including the ‘carbon cowboys’ themselves) and 

Indigenous organisations (defined here as customary landowning groups), who 

criticised the government’s lack of support for the development of forest carbon 

projects for the voluntary market, claiming that, by not supporting the voluntary 

carbon market, the government was denying landowners the opportunity to generate 

income from their forest resources. 

NGOs and research institutions raised equity concerns in the context of institutional 

arrangements for REDD+. Their arguments centred on the ability of landowners, 

especially those living in rural areas, to participate in REDD+ policy processes. They 

also highlighted the need to provide information to landowners and raise their 

awareness so that they had the capacity to engage in REDD+ programs on the same 

level as other actors. In particular, this was seen as a strategy for reducing the risk of 

landowners entering into disadvantageous deals with carbon developers. 

At the international level, equity concerns differed somewhat. State actors employed 

equity discourses when making a case for industrialised countries to provide 

adequate funding for REDD+ programs in less developed countries. For example, 

one article titled ‘PM makes tough stand’ (Post-Courier, 25 September 2009, p. 9) 

reported details of a speech given by then Prime Minister, Sir Michael Somare, at an 

international conference, stating: 
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He said that in the Copenhagen conference in December rich 

countries should get serious and make the commitments that were 

required of them. Without their collective leadership on emission 

reductions, finance and technology developing country governments 

cannot make a compelling case at home for significant deviation, Sir 

Michael told the conference. 

Equity discourses were also used to highlight concerns about who could legitimately 

represent the interests of all Papua New Guineans on the international stage. For 

example, Dorothy Tekwie of Greenpeace stated the following in an article titled 

‘Govt not ready for Copenhagen, say NGOs’ (Post-Courier, 20 November 2008, p. 

6): 

there was no proper co-ordination and consultation between 

landowners and civil societies by the Government, therefore when the 

Government goes to the UN climate talks in Copenhagen they would 

not represent the people of the country. 

6.7.2. Effectiveness 

National-level state and bureaucratic actors, international ENGOs and research 

institutes were almost equally concerned about the effectiveness of REDD+ and 

issues related to equity. Government actors regularly employed effectiveness 

arguments – that is, that the government was committed to and capable of reducing 

emissions – to attract donor funds and (re)gain the confidence of the international 

community.  
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However, NGO and research actors used media campaigns to question the 

commitment and capacity of the government of Papua New Guinea to address forest-

based emissions. Arguments were made that the government was not serious about 

tackling the drivers of deforestation, and was only interested in accessing REDD+ 

funds. Nalau Bingeding of the National Research Institute wrote in an opinion piece 

‘Carbon trade – which way PNG?’ (Post-Courier, 22 April 2009, p. 16) that:  

Everything done now on carbon trade is about the financial aspects 

rather than the technicalities of what the concept was originally 

designed for … reduce greenhouse gases in the atmosphere and 

mitigate the effects of the resultant climate change. 

A Greenpeace forest campaigner, Sam Moko, put it more bluntly in an article titled 

‘PNG given golden chainsaw’ (Post-Courier, 26 October 2010, p. 3), saying: 

The PNG government is hungry for international funding from REDD 

but has no plans to stop destroying its own rainforest or reduce its 

own emissions. 

The media analysis also highlighted considerable concern among NGO and research 

actors that opportunities for stakeholder participation in REDD+ policy processes 

were limited, and that the government was relying too heavily on an international 

consultancy firm, McKinsey & Co., in developing a national REDD+ strategy. 

Several NGO and research actors used the media to propose alternative approaches 

and policies for REDD+, such as: a moratorium on the allocation of land for new 

logging concessions and Special Agriculture and Business Leases (SABLs); reform 

of the Forest Management Agreement (FMA) process, especially the Development 

Options Assessment component, and review of existing FMAs; development of a 
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national land-use plan to avoid conflict between sectors, and an independently run 

national REDD+ fund or Payment for Environmental Services (PES) approach.  

In one article titled ‘Rainforests and climate change’ (Post-Courier, 23 June 2009, p. 

14), Kenn Mondiai of the NGO Partnership with Melanesians explained: 

Over time, we have seen many initiatives that aimed to protect forests. 

Most of them have failed because they have come from the top down 

and have not included the very people at the front lines of rainforest 

protection … the communities who live in and from the forest. 

Emerging initiatives to reduce emissions from deforestation and forest 

degradation known as REDD must not repeat the errors of the past. 

6.7.3. Efficiency 

The cost efficiency of REDD+ was a topic of concern only to national-level state and 

bureaucratic actors. During the period of the media analysis, the main focus of 

efficiency issues was on the high costs associated with creating new institutions for 

REDD+, including the initial incarnations of the Office of Climate Change, and the 

amount being paid to consultancy firm McKinsey & Co. to support the activities of 

this office.  

State actors also employed efficiency stances when discouraging landowners from 

engaging in the voluntary carbon market. For example, the Director of the Office of 

Climate Change, Dr Wari Iamo, stated that ‘landowners who volunteer to be 

involved in carbon trading may be selling their forests cheaply’ (‘Carbon trade risks 

raised’, Post-Courier, 11 June 2010, p. 21), suggesting they were more likely to 

receive higher carbon prices from a formal REDD+ mechanism under the UNFCCC. 
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Efficiency arguments were also made for using REDD+ finances efficiently, so the 

majority of funds could flow to landowners to cover the opportunity costs of 

conserving forests.  

6.8. Promoting their perspectives 

Some actors significantly increased their voice in the REDD+ debate by writing 

opinion pieces or having their views published in feature articles in the newspapers 

studied. Some authors had multiple feature articles published, such as Nalau 

Bingeding from the National Research Institute (five articles) and Dorothy Tekwie 

from Greenpeace (three articles). 

There was a noticeable difference in the number of REDD+ articles published in 

each newspaper examined and the people who authored them. The Post-Courier 

published 24 feature articles (30% of all articles covering REDD+ published in that 

newspaper), written by a range of authors from different actor groups, among them 

academics, ENGO representatives and political actors (including the Opposition). 

The majority of feature articles published in the Post-Courier were either optimistic 

or neutral in their assessment of the future for REDD+. 

By contrast, only three feature articles were published in The National (4% of all 

articles covering REDD+ published in that newspaper). One was an investigative 

piece on corruption within carbon trading syndicated from the international wire 

service Reuters (‘Carbon markets showing cracks’, The National, 4 June 2009, p. 

41). The other two were written by World Growth (‘Poor countries bashed again’, 

The National, 22 December 2009, p. 19; ‘Greenpeace wearing out welcome in 

developing world’, The National, 5 November 2010, p. 62). World Growth is an 
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international not-for-profit organisation that advocates global trade and globalisation. 

It is closely associated with the consulting firm International Trade Strategies Global 

(ITS Global), which is frequently commissioned by Rimbunan Hijau, owner of The 

National newspaper, to conduct studies into the economic benefits of logging in 

Papua New Guinea and to rebut claims of illegal and unsustainable practices, as 

discussed in Section 4.2.5. 

World Growth/ITS Global appear as advocates in two articles published in The 

National (‘Commercial forestry urged over carbon trading’, The National, 20 April 

2009, p. 40; ‘Report: REDD freeze would be costly for PNG’, The National, 3 

December 2010, p. 5), yet no disclosure is made about World Growth/ITS Global’s 

connection to Rimbunan Hijau, or about the connection between Rimbunan Hijau 

and The National.  

Neither World Growth nor ITS Global appeared as advocates or adversaries, and are 

not quoted at all, in the Post-Courier or Wantok. By contrast, NGOs quoted 

extensively in the Post-Courier, such as Greenpeace, did not appear at all as 

advocates or adversaries in The National.
36

 This analysis suggests that media 

ownership may influence how REDD+ is portrayed in particular newspapers, 

particularly in terms of which actor groups are given a voice as advocates and 

adversaries.  

Several actors also used full-page advertisements to put forward their policy 

positions and to rebut the claims of other actors. In an interview for this study, one 

journalist suggested that the strategy of taking out full-page advertisements was 

                                                 
36

 A gap in my research is the lack of interview data from a journalist or other representative of The 

National newspaper to understand the reasons behind their editorial decisions. 
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mainly aimed at other policy actors rather than at the general public, ‘which is good, 

that’s important, but to the public – they don’t really like looking at a whole lot of 

text, you know’ (Interview with Media-2, 1 August 2011). 

6.9. Comparing REDD+ discourses across countries 

As the media discourse analysis was part of CIFOR’s GCS-REDD+, the same 

methodology used in the Papua New Guinea case was applied in several other 

countries, including Brazil, Indonesia, Vietnam, Nepal and Cameroon. As a result, 

findings can be compared across countries to highlight areas of similarity and 

difference (see Table 6.1). 

This comparison reveals that Papua New Guinea’s newspapers published a relatively 

large number of articles discussing REDD+ compared with the other countries 

examined in this respect. From 2007 until the end of 2010, 160 articles on REDD+ 

were published in the print media in Papua New Guinea, compared with 245 in 

Brazil and 190 in Indonesia over the same period – many more than might be 

expected given the country’s small media market and high levels of illiteracy. This 

may suggest that REDD+ is particularly salient, as a national issue, in Papua New 

Guinea. There was also strong national ownership of the REDD+ discourse in the 

country compared to Cameroon, for example, where REDD+ debates in the media 

were dominated by international actors, particularly donors, NGOs and research 

institutions. Media coverage of REDD+ in Papua New Guinea also included a good 

mix of perspectives from different stakeholders, including both state and non-state 
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actors. This stands in contrast to countries such as Vietnam, where state actors 

dominated the public debate on REDD+.
37

  

Politics and policy-making dominated media coverage of REDD+ in all the 

countries; however, Papua New Guinea had a noticeably larger proportion of articles 

focused on economics and markets compared to the five other GCS-REDD+ 

countries for which data were available, largely because of the number of articles on 

‘carbon cowboys’.  

                                                 
37

 It should be noted that this was in the context of strong state control over the media in Vietnam, 

which is not the case in Papua New Guinea. 
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Table 6.1. Comparison of key indicators from a REDD+ media analysis across six countries 

Country  

(Reference) 

No. media 

articles  

(2005–2010) 

Main actors Main topics Scale Outlook and 3E focus 

Papua New Guinea 

(Babon et al. 2012) 

160 State actors (51%) 

International NGOs (9%) 

National research institutes (9%) 

National NGOs (4%) 

 

Politics & policy-making (50%) 

Economics & markets (24%) 

Governance (14%) 

 

National (61%) 

International (26%) 

Mainly optimistic (50%)  

Effectiveness focus (33%) 

Equity focus (49%)  

 

Brazil  

(May et al. 2011) 

245 State actors (38%) 

National NGOs (18%) 

National research institutes (14%) 

Politics & policy-making (49%) 

Economics & markets (34%) 

 

International (50%) 

 

Mainly optimistic (56%) 

Effectiveness focus (33%) 

Efficiency focus (30%) 

Indonesia 

(Cronin and Santoso 

2010) 

190 State actors (44%) 

International NGOs (15%) 

National NGOs (6%) 

Politics & policy-making (59%) 

Ecology; Economics & markets 

(15% each) 

 

International (53%) 

National (38%) 

Mainly optimistic (60%) 

Effectiveness focus (49%) 

Equity focus (28%)  

Vietnam  

(Pham 2011) 

18 State actors (77%) 

Intergovernmental organisations 

(33%) 

Politics & policy-making (67%) 

Economics & markets (17%) 

International (39%) 

National (33%) 

Mainly optimistic (56%) 

Effectiveness focus (6%) 

Equity focus (50%) 

 

Nepal  

(Khatri et al. 2012) 

35 Technical experts, farmer 

organisations
1
 

State actors 

 

Ecology, Economics & markets
1
  Mainly optimistic

1
  

Cameroon 

(Kengoum 2011) 

14 International research inst. (43%) 

State actors, National research 

inst., Intergovernmental orgs. 

(14% each) 

 

Politics & policy-making (50%) 

Ecology (29%) 

Economics & markets (14%) 

International (71%) Mainly optimistic (57.1% ) 

Effectiveness focus (43%)  

Equity focus (43%)  

1 
No percentages available, listed in order of frequency cited in media 
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6.10. Conclusion 

This chapter has presented the results of a media discourse analysis to identify the 

key actors and discourses shaping the public debate on REDD+ and influencing 

REDD+ policy processes in Papua New Guinea. The data showed that REDD+ was 

largely framed in political and economic terms and highlighted a strong equity 

discourse in the country’s public debate on REDD+. The results also highlight that a 

number of important actor groups were missing from the public debate on REDD+, 

including customary landowners and private sector actors involved in activities 

leading to deforestation and forest degradation. The analysis suggests that the 

difficulties that journalists experience in accessing and verifying information have 

allowed REDD+ discourses to be politically driven, and may have enabled certain 

actors – particularly the state and environmental NGOs – to wield a disproportionate 

influence over public opinion through their discursive power and ability to dominate 

the REDD+ media debate. The next chapter builds on the identification of actors and 

discourses present in the public debate on REDD+, by identifying the actors and 

discourses involved in REDD+ policy debates through an analysis of the actors, 

interests and ideas that comprise the national REDD+ policy domain.  
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Chapter 7  

National REDD+ policy domain in Papua New Guinea  

7.1. Introduction 

The previous chapter identified the different ways in which REDD+ is understood 

and framed in the domain of ‘public discourse’ (Torgeson 2003), as represented 

through national print media. This chapter now turns to the domain of ‘policy 

discourse’ and seeks to identify the actors shaping REDD+ policies in Papua New 

Guinea and their interests and perspectives.  

The results presented in this chapter are based on the Social Organisation Survey 

(survey) and semi-structured interviews (interviews), as detailed in Chapter 3. I refer 

to data from these sources using the nomenclature of ‘SQ1.1…n’ to refer to survey 

questions, and ‘IQ1…n’ to refer to interview questions. I also draw on information 

gained through informal interviews with key informants, participant observation and 

document reviews.  

The chapter begins by identifying the organisational actors (organisations) that are a 

part of the national REDD+ ‘policy domain’ (Sabatier and Jenkins-Smith 1993). 

Policy actors are then grouped according to seven actor types and their interest in 

REDD+ discussed. I then briefly examine the national REDD+ policy domain as a 

whole, in an effort to identify the main activities and interests of actors within the 

policy domain. Finally, I identify and discuss actors’ main perspectives and policy 

preferences with regard to key REDD+ issues identified from the literature, as well 

as the challenges and opportunities of REDD+ as identified by policy actors. 
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7.2. REDD+ policy actors 

A total of 66 organisations were found to be part of the national REDD+ policy 

domain in Papua New Guinea (see Appendix 13). These organisations were allocated 

into seven actor groups for further analysis: government, private sector, national 

NGOs, international NGOs, donors, international organisations and 

universities/research institutions.
38

  

The results showed that the REDD+ policy domain was comprised of a diverse set of 

organisations, with no single actor group dominating numerically. Three actor groups 

each represented 18% of the REDD+ policy domain, namely government, private 

sector and national NGOs. International NGOs and donors each comprised 15% of 

the REDD+ policy domain, while universities/research institutions comprised 12%, 

and international organisations accounted for 3% (see Figure 7.1). In many ways, the 

national REDD+ policy domain is a re-branding of an existing ‘conservation policy 

community’ previously identified by Filer (2005), which has been active since the 

1990s. 

 

                                                 
38

 These categories differ somewhat from those used in the data and analysis presented in previous 

chapters for several reasons. First, the actors involved in the national REDD+ policy domain differed 

from those involved in REDD+ public debates in national print media, which were discussed in 

Chapter 6. For example, customary landowners were present in public debates on REDD+ (albeit to a 

small degree), but were not involved as an organisational actor in national policy processes, where 

they were more often represented by other groups, such as national NGOs. In addition, data collected 

for the policy network analysis asked organisations to self-nominate an actor group using a predefined 

list of actor categories established as part of CIFOR’s GCS-REDD to allow comparison across 

REDD+ countries. This may differ slightly from data collected through other methods used in this 

study. 
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Figure 7.1. Percentage of actors in the national REDD+ policy domain falling 

into each actor group (n=66) 

The following sections identify the main actors, activities and interests in REDD+ in 

Papua New Guinea and are based on survey and interview data, combined with 

document reviews and personal observation (where survey or interview data were not 

available). The survey was completed by 45 of the 66 organisations identified as 

being part of the national REDD+ policy domain (68% response rate) (see Table 

7.1).
39

                                                 
39

 Several factors influenced the survey response rate: some organisations, when contacted, did not 

consider themselves to be part of the national REDD+ policy domain as they had little or no direct 

involvement in REDD+ discussions; some organisations could not be contacted and/or did not 

respond to requests to participate in the research; some organisations refused to participate in the 

research because REDD+ was regarded a sensitive issue and/or the organisation was not willing to 

share confidential information; and researcher error in data collection or quality which meant survey 

data could not be used. 

Government 
18% (n=12) 

Universities/ 
Research 

institutions 
12% (n=8) 

Private sector 
18% (n=12) 

National NGOs 
18% (n=12) 

International 
NGOs 

15% (n=10) 

International 
organisations 

3% (n=2) 

Donors 
15% (n=10) 
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Table 7.1. Details of organisational actors identified as part of the national REDD+ policy domain 

Actor group No. of 

actors 

No. of 

survey 

respondents 

Survey 

response 

rate (%) 

Reason for lack of survey response No. of 

interview 

participants 

Percentage 

of actor 

group 

approached 

to 

participate 

in an 

interview 

(%) 

Organisation 

did not 

consider 

itself part of 

REDD+ 

policy 

domain 

Organisation 

did not 

respond to 

requests to 

participate 

in research  

Organisation 

refused to 

participate 

in research 

Organisation 

no longer 

existed 

Data collection 

or quality 

issues (i.e. 

incomplete/lost 

data) 

Government 12 7 58% 0 4 0 1 0 5 42% 

University/Research 

institutes 

8 6 75% 0 1 0 0 1 4 50% 

Private sector 12 5 42% 1 4 1 0 0 3 25% 

National NGOs 12 10 83% 0 1 0 0 1 7 58% 

International NGOs 10 9 90% 0 0 0 0 0 4 40% 

International 

organisations 

2 1 50% 0 0 1 0 0 0 0% 

Donor 10 7 70% 2 3 1 0 0 5 50% 

Total 66 45 68% 3 13 3 1 2 28 42% 
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Government actors, international organisations and private sector actors were under-

represented in the survey data compared to other actor groups, with response rates of 

58%, 50% and 42%, respectively.
40

 Time constraints meant that not all 

organisational actors were asked to participate in an interview as priority was given 

to the survey (which took an average of two hours to complete). Interviews were thus 

conducted with 28 actors.
41

 

Survey participants were provided with a predetermined list of 17 activities related to 

REDD+ and land use and asked to indicate the degree of effort they devoted to each 

activity using a Likert scale from 0 (no effort or “none”) to 5 (high level of effort or 

“very much”). The results show a high level of involvement by actors within the 

REDD+ policy domain in forest conservation and so-called ‘REDD+ co-benefits’, 

including biodiversity conservation, tenure rights, forest governance and poverty 

alleviation (see Table 7.2). In this context, emission reductions essentially become a 

‘co-benefit’ of activities aimed at forest and biodiversity conservation, rather than 

forest and biodiversity conservation being a co-benefit of REDD+. This distinction is 

important, as there are ways to achieve forest carbon emission reductions that do not 

provide the same level of forest/biodiversity conservation. For example, the 

government’s Climate Compatible Development Strategy does not focus on strict 

forest conservation, but rather promotes mechanisms such as reduced impact logging 

and secondary forest management to achieve emission reductions, which may not 

provide the same co-benefits.  

                                                 
40

 This was mainly due to a lack of response to attempts to contact the organisation, rather than 

outright refusal to participate in the research. In the case of international organisations, only two 

policy actors were identified in this actor group, one of which did not respond to attempts to contact 

them, which resulted in a response rate of just 50%.  

41
 Actors approached to participate in an interview were identified through snowball sampling from 

each of the main actor groups.  
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Table 7.2. Amount of effort devoted by policy actors to themes related to land use and REDD+ 

Notes: Maximum=45. Numbers in each box refer to the number of survey respondents who selected that level of effort. Darker colours represent a greater number 

of respondents. 

  Level of Effort 

Survey 

question 

REDD+ and land use-related activity None Very 

little 

Little Moderate Much  Very 

much 

SQ1.1 Forest conservation 3 2 2 7 13 18 

SQ1.2 Enhancement of forest carbon stocks  5 9 8 10 7 6 

SQ1.3 Sustainable logging practices  9 6 7 10 6 7 

SQ1.4 Afforestation and reforestation 9 6 10 11 5 4 

SQ1.5 Agricultural land use emission reduction 11 8 8 6 6 6 

SQ1.6 Tenure rights (land, trees) 3 3 7 9 7 16 

SQ1.7 Biodiversity conservation  4 2 2 9 12 16 

SQ1.8 Poverty alleviation and equity  2 3 6 4 16 14 

SQ1.9 Forest governance 1 0 4 11 14 15 

SQ1.10 Community-based forest management  2 2 5 9 15 12 

SQ1.11 Adaptation to climate change 4 2 8 15 5 11 

SQ1.12 REDD finance mechanisms design 6 6 7 5 15 6 

SQ1.13 REDD-related carbon trading/brokerage 11 8 9 9 6 2 

SQ1.14 Design of national REDD strategies and policies 3 2 1 12 13 14 

SQ1.15 Design of subnational REDD strategies and policies 7 3 6 9 10 10 

SQ1.16 Implementation of REDD site activities 11 3 5 7 6 13 

SQ1.17 REDD scientific research 9 4 8 11 6 7 
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The following sections describe the organisations that are part of the national 

REDD+ policy domain (by actor group) and their ‘interest’ in REDD+. Data from 

the semi-structured interviews on why an organisation became involved in the 

REDD+ debate (IQ2) and its position on REDD+, and main objectives in terms of 

policy design and implementation (IQ3), together with publicly available documents 

and participant observation from meetings and workshops, were used to understand 

an organisation’s ‘interest’ in REDD+.  

7.2.1. Government  

Government (or state) actors involved in the national REDD+ policy domain in 

Papua New Guinea include government agencies, Members of Parliament and/or 

Ministers, and political appointees to specified government offices. The main 

government agencies involved in the national REDD+ policy domain were the Office 

of Climate Change and Development (OCCD), the Papua New Guinea Forest 

Authority (PNGFA) and the Department of Environment and Conservation. Each of 

these agencies played a central role in the evolution of REDD+, as described in 

Chapter 5.  

The OCCD described its role in REDD+ as facilitating information and knowledge 

sharing and coordinating activities, rather than as an implementing agency, as noted 

in an interview:  

Currently our mandate is to facilitate only. To have people working 

together. When it comes to your area of expertise we say ‘OK, you go 

and implement and provide us feedback’. We are the ones reporting to 

the United Nations Framework Convention on Climate Change … so 

we are not implementing. I must say … we are not implementers we 



Chapter 7: National REDD+ policy domain in Papua New Guinea 

188 

are facilitators, we facilitate, because of the cross-cutting issues 

among different sectors (Interview with Govt-2, 24 February 2012). 

This characterisation as ‘facilitators only’ contrasts with earlier incarnations of the 

Office of Climate Change, which sought to play a more active role in negotiating and 

approving REDD+ and carbon trading projects. This characterisation also conflicts 

with some survey responses from OCCD staff, particularly regarding the Office’s 

role in ‘implementation of REDD+ site activities’ (SQ1.16), towards which 

representatives indicated devoting ‘very much’ effort. 

An OCCD representative described the Office’s interest in REDD+ in terms of 

achieving a ‘win–win’ outcome for global climate change mitigation and local 

livelihoods, as follows: 

REDD is really important to us … because 97 per cent of the forest is 

still owned by customary ownership. 97 per cent of the people of 

Papua New Guinea are mitigating greenhouse gas from the 

atmosphere. That’s maybe their bit to the global community. If we can, 

you know, bring back something like REDD … then most of them 

would be contributing to the mitigating of the greenhouse gas but at 

the same time benefiting … from the monetary value that is coming 

from these projects. So that’s why REDD is important to us 

(Interview with Govt-2, 24 February 2012). 

Another key government actor in the national REDD+ policy domain is the PNGFA. 

When asked when the organisation first became involved with the REDD+ debate 

and why (IQ2), the PNGFA representative highlighted the organisation’s early 

involvement in introducing the concept of RED(D)(+) onto the international stage:  
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We got involved in the REDD debate in 2005. That’s when we, a 

team from Papua New Guinea, went to Montreal COP 11 to introduce 

the avoided deforestation … agenda. And we were part of that 

delegation, the Papua New Guinea Forest Authority (Interview with 

Govt-1, 29 February 2012). 

The PNGFA contended that it is the government agency with the skills and networks 

‘on the ground’ to lead REDD+ site-based activities, including trialling forest 

management techniques that could reduce forest-based emissions. It also perceived 

itself to be well placed to develop and trial specific social and environmental 

safeguards in the Papua New Guinean context, such as free, prior and informed 

consent and benefit-distribution systems (Interview with Govt-1, 24 May 2011; 29 

February 2012).  

The PNGFA reported that it was already heavily involved in activities associated 

with the provision of REDD+ co-benefits. Survey data indicated the organisation 

devoted a very high degree of effort (very much) to tenure rights (SQ1.6) and 

poverty alleviation and equity (SQ1.8). This is a slightly higher level of effort than it 

reported devoting to more technical aspects of REDD+, including sustainable 

logging practices such as reduced impact logging and forest certification (SQ1.3), 

enhancement of forest carbon stocks through forest restoration/regeneration (SQ1.2) 

and afforestation/reforestation (SQ1.4), which are key to the country’s Climate 

Compatible Development Strategy. This could potentially indicate a gap in technical 

expertise within the government on the actual activities that could reduce the 
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country’s forest carbon emissions or enhance forest carbon stocks.
42

 In addition, the 

PNGFA’s research branch, the Papua New Guinea Forest Research Institute (which 

the expert panel identified as a separate organisational actor within the national 

REDD+ policy domain) reported devoting a very high degree of effort (very much) 

towards enhancement of forest carbon stocks through regeneration/restoration 

(SQ1.2) and REDD+ scientific research (SQ1.17).  

The Department of Environment and Conservation was the other key state actor 

involved in the national REDD+ policy domain. Early on, the Department of 

Environment and Conservation was interested in REDD+ as an opportunity to 

contribute to biodiversity conservation in the country (Interview with Govt-3, 22 

February 2012). However, as REDD+ became more prominent, the government of 

Papua New Guinea established a new organisation separate from the Department of 

Environment and Conservation to oversee REDD+, as described below:  

The government has seen that [REDD+] is a very important issue and 

there needs to be a separate institution responsible and looking at this 

matter. So the government decided to set up the Office of Climate 

Change and, right now, the UNFCCC function is with them. So the 

Department [of Environment and Conservation] you know has 

historical connections to that issue and we also want to support that 

policy, the REDD+ policy, because we see ourselves, you know, 

taking advantage of it in our biodiversity function (Interview with 

Govt-3, 22 February 2012). 

                                                 
42

 According to survey data, the Office of the Prime Minister reported devoting ‘very much’ effort to 

sustainable logging practices and afforestation/reforestation; however, this was more likely to be at a 

policy level than at a technical level. 
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The Department of Environment and Conservation reported devoting a high degree 

of effort (very much) to forest conservation (SQ1.1), biodiversity conservation 

(SQ1.7) and community-based forest management (SQ1.10). Additional survey and 

interview data also showed that, despite its leading role when REDD+ first came to 

prominence on the international and national agenda, it only devoted a medium level 

of effort towards REDD+ policy or strategy development, with these activities now 

being undertaken by the OCCD and PNGFA, which effectively replaced the 

Department of Environment and Conservation in matters of REDD+ policy.  

Other government agencies perceived both by others and by themselves as part of the 

national REDD+ policy domain include: the Department of Agriculture and 

Livestock, which is responsible for approving agricultural developments such as oil 

palm plantations; the Department of Lands and Physical Planning, which is 

responsible for land-use planning; the Department of Foreign Affairs, which is 

responsible for international agreements governing forests and climate change; the 

Department of Treasury; and provincial governments hosting REDD+ demonstration 

initiatives. However, interview data indicated that these agencies have had minimal 

involvement in REDD+ beyond their membership in the OCCD’s Technical 

Working Groups and representation on the now defunct National Climate Change 

Committee (see the discussion in Section 5.3).  

Several Members of Parliament/Ministers and political appointments were also 

identified as part of the REDD+ policy domain, including the Office of the Prime 

Minister, the Office of the Minister for Forestry and Climate Change, and the Office 

of the Papua New Guinea Special Envoy and Ambassador for Climate Change. It 

should be noted that I did not receive a reply to repeated attempts to contact 
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individuals holding these positions (although in the case of the Office of the Prime 

Minister, representatives did participate in both the survey and the interview). It is 

also important to note that the individuals occupying these positions changed during 

the timeframe in which the policy network data were collected.  

7.2.2. Private sector 

Private sector actors identified as part of the national REDD+ policy domain could 

be divided into four categories: (1) ‘business-as-usual’ actors, whose activities lead 

to deforestation and forest degradation; (2) ‘carbon entrepreneurs’, such as carbon 

project developers, financiers and landowner companies that are interested in 

potential opportunities from emerging carbon markets; (3) ‘green’ businesses that are 

involved in REDD+ as part of their corporate social responsibility; and (4) consulting 

firms that provide professional services to other actors. 

Logging and palm oil companies operating in Papua New Guinea have largely 

participated in REDD+ policy processes via their industry representative, the Papua 

New Guinea Forest Industries Association (FIAPNG) and the Oil Palm Research 

Association (OPRA). The forest industry’s main interest in REDD+ was described 

by one actor as: 

a way of expanding and enhancing post-harvest forest management 

and equally the establishment of forest plantations which, in PNG, is 

one thing we’re pretty good at but lack the enabling environment for 

this to be done (Interview with Private Sector-1, 2 November 2011).  

The logging and palm oil industry associations both believed their members could 

contribute positively to REDD+ in Papua New Guinea, but were critical of the 
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limited degree to which the government has engaged them in national REDD+ policy 

processes. At the multi-stakeholder workshop held as part of this study in November 

2011, one industry association representative characterised the government’s 

stakeholder consultation process as ‘stakeholder lock-out, not stakeholder buy-in’. 

Another industry representative noted that, while they sensed some resistance to their 

involvement in REDD+ debates, they had been representing the industry’s interests 

through their participation in the technical working groups (Interview with Private 

Sector-1, 2 November 2011). Indeed, both industry associations are members of the 

technical working groups and have also actively participated in REDD+ debates in 

multi-stakeholder forums organised by non-state actors. 

Several ‘carbon entrepreneurs’ were also identified as part of the national REDD+ 

policy domain. These included the so-called ‘carbon cowboys’ that were prominent 

in the media analysis in Chapter 6, namely Nupan Trading Corporation and Tumu 

Timber Development Ltd, as well as arguably more reputable carbon project 

developers, Macquarie Bank and Rainforest Project Management Ltd, the latter of 

which is working with the April Salumei Landowner Development Company to 

develop one of the country’s first official pilot REDD+ projects. Despite being 

identified by other actors as part of the REDD+ policy domain, the majority of these 

project developers were no longer operating in Papua New Guinea at the time of the 

research and did not participate in the survey or interviews as part of the policy 

network analysis. Their inclusion in the REDD+ policy domain is thus likely to 

reflect their historical role and significance, rather than their ongoing presence.  

One ‘green’ business was identified as part of the national policy domain: 

Steamships Trading Company, which has expanded from a small shipping company 
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to one of the country’s largest conglomerates, with interests in shipping, transport, 

property, manufacturing, hospitality and information technology. Steamships 

Trading Company is interested in REDD+ as part of its broader sustainable 

development program and corporate social responsibility initiatives. 

The other private sector actors involved in the REDD+ policy domain were 

international consulting firms, McKinsey & Co., whose controversial role in the 

development of the country’s Climate Compatible Development Strategy was 

discussed in Chapter 5, and ITS Global, the lobbying company whose contribution to 

the public discourse on the economic benefits of activities leading to deforestation 

and forest degradation was discussed in Chapter 6.  

It should be noted that it was difficult to engage private sector actors in the research. 

There was a lack of survey and interview data from private sector actors that could 

be used to identify their interests and perspectives with regard to REDD+. The 

difficulty of engaging private sector actors in research has been noted by other 

practitioners and scholars alike [see, for example, Clapp and Dauvergne (2005)], and 

was found in other countries studied as part of CIFOR’s GCS-REDD+ [see, for 

example, Moeliono et al. (2013)]. 

7.2.3. National NGOs 

Several national NGOs were identified as part of the REDD+ policy domain. These 

organisations worked at, and across, a number of scales, from local to national and 

international, and are involved in a diverse range of activities. Many were involved 

in site-based sustainable livelihoods projects working with communities on the 

ground, including the Foundation for People and Community Development, and 

Partnership with Melanesians. Some organisations, such as Act Now PNG, focused 
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advocacy activities at the national and/or international level. Some are umbrella 

organisations, such as the Papua New Guinea Eco-Forestry Forum and the Forest 

Management and Product Certification Service. Some have historical and/or 

financial links to large international conservation organisations, such as the Research 

and Conservation Foundation (which was established with support from the Wildlife 

Conservation Society), while others are part of international networks, such as the 

Centre for Environmental Law and Community Rights (which is part of the global 

Friends of the Earth network). Some, such as the Bismark Ramu Group, evolved 

from internationally funded ICDPs to become locally managed organisations. Others, 

such as the Payments for Environmental Services Expert Consultative Group 

(PESECG), are a coalition of ‘national’ experts developing a ‘home grown’ model 

for ecosystem service payments in Papua New Guinea. What most distinguishes 

national NGOs from their international counterparts (discussed in the following 

section) is that they promoted uniquely Papua New Guinean ‘ways of doing things’. 

This is evidenced in the language and rhetoric of national NGOs, which combined 

conservation and rights discourses to promote culturally appropriate and 

environmentally sustainable forms of natural resource management.  

Interview data suggested that national NGOs saw REDD+ as an opportunity to 

address long-standing issues associated with forest governance and land tenure, to 

increase the participation of local communities in forest management, and to 

alleviate poverty. In particular, several interviewees reported becoming involved in 

REDD+ because of its potential to provide landowners with an alternative source of 

income from their forest resources. 



Chapter 7: National REDD+ policy domain in Papua New Guinea 

196 

Virtually all national NGOs involved in the national REDD+ policy domain were 

members of the Papua New Guinea Eco-Forestry Forum (EFF). EFF was established 

in 1999 to represent the interests of organisations and individuals advocating for 

good forest governance and the rights of customary landowners in Papua New 

Guinea. It is an umbrella organisation that represents a network of around 20 local, 

national and international NGOs, as well as a number of individual members. EFF 

supported the concept of REDD+, particularly for the contribution of carbon 

financing to both forest protection and sustainable development, but raised concerns 

that Papua New Guinea’s ‘governance track record and the many external vested 

interests suggest that carbon financing could potentially add to our current problems’ 

(Eco-Forestry Forum 2007: 2). It has advocated on four main issues with regard to 

REDD+: governance; free, prior and informed consent; equitable benefit-sharing; 

and land-use planning. EFF has been advocating on REDD+ issues since 2007 and 

has seen its influence strengthen since it was appointed to the UN-REDD+ policy 

board in 2009 as a representative of civil society organisations (Interview with NGO-

1, 1 June 2011). The Forum is also a member of the Technical Working Groups set 

up by the OCCD and has conducted awareness-raising workshops on REDD+ in 

several provincial areas, some in conjunction with the OCCD.  

7.2.4. International NGOs 

International NGOs involved in the REDD+ policy domain included the so-called 

‘big four’ international conservation organisations (Chapin 2004; Duffy 2010): The 

Nature Conservancy, World Wildlife Fund, Conservation International and the 

Wildlife Conservation Society. Other international NGOs that were part of the 

REDD+ policy domain included the Rainforest Foundation (Norway), which funds a 
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number of national NGOs in Papua New Guinea, and advocacy organisations 

Greenpeace and Transparency International. 

Survey and interview data indicated that international NGOs were interested in 

REDD+ largely as an opportunity to contribute to poverty alleviation, forest and 

biodiversity conservation, improved forest governance, community-based forest 

management and tenure rights in Papua New Guinea. Poverty alleviation was a key 

focus of international NGOs, with all but one of the international NGOs that 

participated in the survey reporting that their organisation devoted a high degree of 

effort (much or very much) towards poverty alleviation and equity (SQ1.8). In 

particular, their interest in REDD+ was strongly associated with its potential to 

provide economic benefits for landowners in remote areas, as described by a 

representative of one international NGO: 

Well I think [as a] sustainable financing mechanism for … those 

communities who are very remote. A lot of communities out there 

hear of gold being discovered in one area and some people are having 

different lifestyles because they have copper, gold, oil. Maybe 

[REDD+] is something that can provide that kind of benefits. There is 

also an opportunity for [Named NGO] … we are not just telling 

[landowners] to conserve their forest and live [in] remote jungles for 

the rest of their lives, but at least they can have some benefit for doing 

that (Interview with INGO-2, 3 November 2011). 

Three-quarters of international NGOs that participated in the survey reported 

devoting a high degree of effort (much or very much) to forest conservation (SQ1.1). 

Interviews highlighted that most had an interest in forest conservation in Papua New 



Chapter 7: National REDD+ policy domain in Papua New Guinea 

198 

Guinea pre-dating the emergence of REDD+; thus, for them, REDD+ is often an 

extension of biodiversity conservation and community development projects already 

underway in the country. For example, The Nature Conservancy has been supporting 

communities in the Adelbert Mountains in Madang Province to develop sustainable 

land-use management plans and designate dedicated conservation areas since 2004 

and, at the time of the research, was exploring opportunities to derive benefits from 

REDD+ in these areas (see Appendix 3 for field trip report). 

International NGOs with a focus on advocacy activities, rather than on-the-ground 

projects, have generally concentrated their efforts on governance and equity issues. 

For example, Greenpeace criticised Papua New Guinea for wanting to continue 

‘business-as-usual’ logging and forest clearing under SABLs while simultaneously 

seeking international funding for REDD+ (Greenpeace 2010; Turner 2010). 

Greenpeace broadly supports REDD+, but has expressed concerns that: 

The poor governance and entrenched corruption that has long 

characterised the PNG logging industry, together with a refusal to 

accept conditions for REDD+ funding and a growing dismissal of 

indigenous peoples’ rights, means PNG is not currently ready for 

REDD+ funding (Greenpeace 2010: 1)  

Greenpeace’s key recommendations on REDD+ were for a moratorium on new 

large-scale logging and agricultural concessions and a review of existing operations, 

as well as stringent safeguards for Indigenous peoples and biodiversity (Greenpeace 

2010).  



Chapter 7: National REDD+ policy domain in Papua New Guinea 

199 

7.2.5. Donors 

Donors identified as part of the national REDD+ policy domain included multilateral 

donors, the World Bank (through the Forest Carbon Partnership Facility) and the 

United Nations (through the UN-REDD Programme and the Food and Agriculture 

Organization), and bilateral donors, including the Australian Agency for 

International Development, the Japan International Cooperation Agency and the 

European Union.  

Donors largely supported the government of Papua New Guinea with REDD+ 

‘readiness’ activities, such as the development of national REDD+ strategies, MRV 

systems and effective stakeholder consultation. Interestingly, multilateral donors that 

participated in the survey did not indicate a high level of effort devoted to designing 

international and/or national REDD+ finance mechanisms (SQ1.12), despite their 

obvious involvement in providing funds. 

UN-REDD and World Bank funding has also been used to support the development 

of guidelines for providing social and environmental safeguards, such as free, prior 

and informed consent, benefit-sharing and distribution systems, grievance 

mechanisms and carbon rights. Donors participated in REDD+ policy-making via the 

REDD+ Technical Working Groups as well as the joint Government and 

Development Partner Forum on Climate Change, which was established in 2010 to 

ensure that the government of Papua New Guinea and donors had an opportunity to 

exchange views and coordinate climate change efforts on the ground.  
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7.2.6. Universities/research institutes 

Actors in this group included domestic universities, such as the University of Papua 

New Guinea and the Papua New Guinea University of Technology, as well as two 

universities based in Australia that have research projects of relevance to REDD+ in 

Papua New Guinea: the Australian National University and James Cook University. 

Two research institutes, namely the National Research Institute of Papua New 

Guinea and the Japan-based Institute for Global Environmental Strategies, and a 

domestic ‘think-tank’, the Institute for National Affairs, were also identified as part 

of the national REDD+ policy domain.  

Universities and research institutes differed in their research priorities and hence in 

their interest in REDD+, but the majority of those participating in the survey reported 

devoting at least some degree of effort towards forest conservation (SQ1.1), REDD+ 

co-benefits, including tenure rights (SQ1.6), poverty alleviation (SQ1.8), and forest 

governance (SQ1.9) and the design of national-level REDD+ strategies and policies 

(SQ1.14). These organisations were involved in REDD+ policy processes by 

generating research and analysis that informed REDD+ debates and policy-making. 

They also hosted seminars that bought together participants from across actor groups 

and provided a forum for sharing ideas and knowledge. 

In addition, several universities and research institutes focused a high level of effort 

on more technical aspects of REDD+, including sustainable logging practices 

(SQ1.3), afforestation/reforestation (SQ1.4), and agricultural land-use emissions 

(SQ1.5). Interestingly, only one-third of universities/research institutes reported 

devoting a high level of effort (much or very much) towards REDD+ scientific 

research (SQ1.17).  
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7.2.7. International organisations 

Two international organisations were identified as part of the national REDD+ policy 

domain – the Coalition for Rainforest Nations and the Secretariat of the Pacific 

Regional Environment Programme (SPREP). The Coalition for Rainforest Nations 

was discussed in Chapter 5, where mention was made of Kevin Conrad’s dual role as 

Executive Director of the Coalition for Rainforest Nations and Papua New Guinea’s 

Special Envoy and Ambassador for Climate Change. The Coalition for Rainforest 

Nations has been a leading proponent of REDD+ at the international level, and has 

used Papua New Guinea, as an official Party to the UNFCCC, to help pursue its 

REDD+ interests. SPREP is an international organisation of Pacific nations that is 

responsible for the protection and sustainable development of the region’s 

environment. Its main interest in REDD+ stems from its activities in biodiversity 

conservation. 

7.3. REDD+ perspectives 

To understand the different perspectives of actors within the national REDD+ policy 

domain, survey respondents were asked about the extent to which they agreed or 

disagreed with a set of 35 position statements or ‘stances’ on a range of national and 

international REDD+ issues. Interestingly, analysis of the responses by actor group 

did not reveal many differences in perspectives between different actor groups. 

Instead, responses from different actor groups were combined and analysed across 

the national REDD+ policy domain. Responses are summarised in Figure 7.2, Figure 

7.3 and Figure 7.4.
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Figure 7.2. Survey respondents’ agreement with given stances on REDD+ issues (n=45) 

 

0% 20% 40% 60% 80% 100%

1.   REDD is an effective option for reducing green house gas emissions globally

2.   REDD is a  financially affordable way to mitigate climate change

3.   REDD will assure fairness in the international distribution of environmental costs and benefits

4.   REDD schemes should only be financed through funds

5.   In the long-run REDD should be included in schemes to offset credits in compliance carbon markets

6.   In the post-Kyoto regime the definition of forest should exclude monocultures

7.    All REDD accounting and payments should go through the national governments

8.   REDD benefits should reward large-scale industries/companies for reducing forest emissions

9.   REDD should mainly reward local people for emission reduction activities

10.   REDD schemes will exacerbate conflicts about forest land and forest resources

11.    All REDD schemes aimed at reducing CO2 emissions should also require the realization of other key benefits like poverty
reduction and biodiversity conservation

12.   Improved recognition of local tenure rights is a pre-condition for effective and equitable implementation of REDD schemes

13.   REDD schemes developed with the sole objectives to reduce CO2 emissions are likely to be in contrast with biodiversity
conservation aims.

14.   REDD schemes will be an important resource to reduce poverty

15.   Without  involvement of local people in their implementation, REDD projects are  unlikely to be effective

16.   REDD schemes will provide incentives and resources to improve forest governance (e.g.illegal logging and rule of law)

17.     Strengthened governance is a pre-condition for successful REDD schemes

18.   REDD schemes will further weaken the limited administrative capacity of the state

% survey respondents 

Not known/ no response Strongly disagree Disagree Neither agree nor disagree Agree Strongly agree
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Figure 7.3. Survey respondents’ agreement with variations on the statement ‘One of the main challenges for an effective 

REDD national strategy is …’ (n=45) 

0% 10% 20% 30% 40% 50% 60% 70% 80% 90% 100%

19.    … lack of knowledge and awareness on REDD by relevant stakeholders 

20.    … achieving effective coordination between state agencies, the private 
sector, and civil society 

21.    … the lack of technical expertise for monitoring carbon emissions and 
sequestration 

22.    …. the effective clarification of tenure rights  

23.    … contradictions among laws and regulations in forestry, agriculture and 
other sectors 

24.    … social conflict and local resistance 

25.    … effectively addressing main drivers of deforestation without 
compromising  development objectives 

26.    … achieving broad consensus on changes in existing land use plans   

27.    … low capacity to enforce laws and regulations  

28.       ... negotiating with powerful special interests influencing the main
drivers of deforestation

% survey respondents 

Not known/ no response Strongly disagree Disagree Neither agree nor disagree Agree Strongly agree
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0% 10% 20% 30% 40% 50% 60% 70% 80% 90% 100%

29.    Scientific experts are the best and final authority on REDD

30.   Scientific experts dominate the national REDD policy discussion, at the
expense of other relevant interests (e.g. business and civil society…

31.   REDD schemes are also likely to help countries to cope or adapt to the
impacts of climate change

32.   REDD schemes should always require permission from local forest
resource users in the form of Free Prior and Informed Consent (FPIC)

33.   Forest conservation schemes, sustainable forest management and
enhancement of forest carbon stocks should all be eligible for REDD

34.   REDD mechanisms are unlikely to be effective in reducing national level
emissions because of difficulties in controlling leakage and in assuring the…

35.   A national approach (for reference levels, MRV, rewards etc.) is
necessary to ensure effectiveness of REDD schemes (as compared to…

% survey respondents 

Not known/ no response Strongly disagree Disagree Neither agree nor disagree Agree Strongly agree

 

 

 

 

 

 

 

 

 

Figure 7.4. Survey respondents’ agreement with given stances on REDD+ issues (n=45) 
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The following discussion on REDD+ perspectives combines the stance data from the 

survey with responses from semi-structured interviews, and is structured around key 

REDD+ issues identified in the literature. 

7.3.1. General perception of REDD+ 

The survey results showed a high level of agreement among actors on a range of 

REDD+ issues. This is confirmed by qualitative analysis of the interviews, which 

indicated a high level of agreement on many of the conceptual elements of REDD+ 

with differences of opinion mainly emerging around issues of REDD+ 

implementation. Indeed, 87% of survey respondents (n=39) agreed or strongly agreed 

with the statement that REDD+ is ‘an effective option for reducing greenhouse gas 

emissions globally’ (SQ4.1) and 78% (n=35) agreed or strongly agreed that REDD+ 

‘is a financially affordable way to mitigate climate change’ (SQ4.2).  

Participants in the study largely saw REDD+ as having potential to bring positive 

changes to the country and the management of its forest and land resources. Despite 

some scepticism over the degree to which these opportunities could be realised in 

practice, mainly because of uncertainty in international and national policy processes 

and financing mechanisms, only two actors that were interviewed held explicitly 

negative attitudes towards REDD+: one national NGO and one private sector actor. 

Both expressed doubts as to whether REDD+ would improve the well-being of 

resource-owning communities. The private sector actor suggested there had been a 

lack of attention to developing alternative economic and job opportunities in rural 

areas (Interview with Private Sector-1, 26 June 2011). The domestic NGO expressed 

concerns around the equity implications of REDD+, suggesting that REDD+ could 

generate conflict among communities and perpetuate a dependency mind-set, and 
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would merely enable developed countries to have access to cheap carbon credits 

(Interview with NGO-3, 22 February 2012).  

In response to questions on the opportunities REDD+ could provide for Papua New 

Guinea, actors across all stakeholder groups said that REDD+ could bring 

development at the local level, with most actors seeing REDD+ as providing 

landowners with an alternative to industrial logging, as catalysing improved forest 

governance, and as supporting sustainable forest management, which has remained 

elusive despite several reform attempts in recent decades. 

7.3.2. Policies and mechanisms for REDD+ 

Interviews with REDD+ policy actors in Papua New Guinea highlighted three 

policies and measures with potential for REDD+ in Papua New Guinea. First, many 

interviewees perceived the development of land-use policies at the local level, 

feeding up to provincial and national levels, as an important first step towards 

achieving REDD+. Several NGOs had developed approaches for participatory land-

use planning at the local level as part of their community development and/or 

biodiversity conservation projects, which they perceive could be a model for 

REDD+. They also suggested that this model could contribute to REDD+ equity, by 

providing greater opportunities for poverty alleviation at the local level, through 

alternative livelihoods and PES, as well as contributing to the sustainability of 

emission reductions by creating long-term commitment from local communities. 

However, one state actor expressed doubt about the ability to scale-up these 

approaches (Interview with Govt-1, 29 February 2012). 

Second, many interviewees perceived a lack of cross-sectoral coordination as a 

contributing factor in deforestation and forest degradation. In particular, many actors 
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saw the allocation of SABLs over large areas of natural forests for conversion to 

agriculture as a major contradiction in the government’s apparent support for 

REDD+. As one interviewee put it:  

The country currently has an ambiguous position. On the one hand, 

very large-scale logging operations are happening, on the other hand 

the country being very willing to receive some REDD+ funding and 

to put in place a REDD+ system. So I think they will eventually have 

to come to sorting out these two extreme points (Interview with 

Donor-2, 14 February 2012).  

During the interviews, several universities/research institutes, NGOs, private sector 

actors and some government actors perceived the allocation of dubious SABLs as a 

symptom of poor land administration and planning. This in turn was seen to be a 

result of low levels of capacity within government departments, blurred lines of 

responsibility between departments, and general poor governance, including a lack of 

transparency and accountability, and undue influence from powerful actors.  

Finally, a number of NGO actors and universities/research institutes were calling for 

a review of Papua New Guinea’s forest laws. A number of amendments have been 

made to the Forest Act since its enactment in 1991 that appear to have weakened 

provisions regarding the sustainable management of the country’s forests. These 

included allowing agricultural developers to export timber from areas cleared for 

agriculture (Garrett 2012; Greenpeace 2012). Several interviewees recognised that 

REDD+ funds could be a catalyst for re-examining the use of forest resources, and 

reviewing and improving the enforcement of the Forest Act and the logging code of 

practice. 
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7.3.3. Financing 

Although there are mixed views among policy actors over whether ‘REDD+ should 

only be financed through funds’ (SQ4.4), there was a large degree of agreement that 

‘in the long run, REDD+ should be included in schemes to offset credits in carbon 

compliance markets’ (SQ4.5), suggesting that a mix of market and fund-based 

financing was preferred.  

However, whether to allow projects access to voluntary carbon markets (as opposed 

to regulatory markets) has been a contentious issue within national REDD+ policy 

debates. The government’s official position was that regulatory markets under the 

UNFCCC will be more reliable and substantial than voluntary carbon markets 

(Interview with Govt-3, 22 February 2012).
43

 However, several universities/research 

institutes and local NGO actors expressed some support for the use of voluntary 

carbon markets to finance demonstration projects because of the delays in developing 

a UNFCCC REDD+ mechanism. Private sector actors and international NGOs 

expressed interest in a clear regulatory framework, including a resolution of the 

financing issue, to enable them to progress with site-based projects. 

Another contentious issue is whether ‘all REDD+ accounting and payments should 

go through the national government’ (SQ4.7). State actors and donors tended to 

agree with this stance, private sector organisations and international NGOs were 

mixed, and a group of local NGOs, universities/research institutes and international 

NGOs disagreed. These results point to broader concerns regarding the government’s 

                                                 
43

 This position on the voluntary carbon market was largely a response to the activities of the ‘carbon 

cowboys’ in 2009, when the government of Papua New Guinea was seeking to control REDD+. The 

government has since approved one REDD+ pilot project, the April Salumei Sustainable Forest 

Management project, which is being developed for the voluntary carbon market. 
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early preference for central control of REDD+. In response, a group of Papua New 

Guineans with relevant expertise developed an alternative policy proposal for 

decentralised governance of Payments for Environmental Services, including 

REDD+ (PESECG 2011), which the OCCD has expressed some interest in as a 

potential model (P. Dam [FORCERT], pers. comm., 29 June 2012). 

7.3.4. Governance 

Survey respondents largely agreed with the statement ‘REDD+ schemes will provide 

incentives and resources to improve forest governance’ (SQ4.16). There was also a 

near consensus that ‘strengthened governance is a precondition for a successful 

REDD+ scheme’ (SQ4.17). During the interviews, non-state actors highlighted 

corruption as the main governance challenge hampering the design and 

implementation of effective REDD+ schemes in Papua New Guinea. There was also 

a near consensus among survey respondents that ‘low capacity to enforce laws and 

regulations’ (SQ4.27) was a major obstacle for an effective REDD+ scheme. There 

was general agreement among survey respondents that ‘negotiating with powerful 

special interests influencing the main drivers of deforestation’ (SQ4.28) was one of 

the main challenges for achieving an effective national REDD+ strategy.  

Interviews also revealed a lack of participatory processes for developing REDD+ 

policies. In particular, the OCCD was criticised for failing to engage with a number 

of stakeholder groups in developing REDD+ policies, with one donor representative 

stating in an interview: 

The conversation hasn’t been as full and inclusive as it could have 

been. There’s been a lot of effort at information dissemination, but not 

genuine consultation. If that were to change I think we’d see a faster 
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momentum and more trust developing between stakeholders … and 

they don’t draw enough upon the excellent expertise in academia and 

scientific organisations domestically, they seem to be viewed 

somehow as opponents rather than potential resources’ (Interview 

with Donor-4, 23 February 2012).  

However, many interviewees across actor groups acknowledged that the OCCD had 

become more open and consultative over time, and commended the way the OCCD’s 

Technical Working Groups function. Interviews suggest a number of reasons for the 

shift towards greater stakeholder participation in REDD+ policy processes: public 

pressure from NGOs and donors; the change in government leadership in late 2011 

and resulting break-up of the policy monopoly that had previously dominated the 

government’s climate change activities; the departure of McKinsey & Co. as 

strategic advisers to the government on climate change and REDD+ in late 2011; and 

awareness of the damage done to Papua New Guinea’s international reputation by 

media reports of poor governance of REDD+ under the early incarnations of the 

Office of Climate Change. 

7.3.5. Horizontal and vertical coordination 

Policy actors perceived horizontal coordination as a major challenge for REDD+ in 

Papua New Guinea, with 95% of survey respondents (n=43) agreeing or strongly 

agreeing with the statement ‘One of the main challenges for an effective REDD 

national strategy is achieving effective coordination between state agencies, the 

private sector and civil society’ (SQ4.20) and 80% (n=36) agreeing or strongly 

agreeing with the statement ‘One of the main challenges for an effective REDD 
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national strategy is contradictions among laws and regulations in forestry, agriculture 

and other sectors’ (SQ4.23).  

Interviewees highlighted a history of poor coordination and competition between the 

key state agencies with responsibilities for REDD+ (OCCD, PNGFA and DEC), with 

one interviewee stating:  

At the moment we see governments are not aligned, departments are 

not aligned. The DEC [Department of Environment and Conservation] 

is going that way, OCCD is going this way, [Department of] 

Agriculture is going that way ... and it will [only] come together when 

as a unit. At the moment, there’s so many differing views (Interview 

with NGO-1, 28 February 2012). 

Many non-state actors interviewed perceived that REDD+ policy processes had been 

delayed because the OCCD had acted in isolation for many years. However, 

interviews also suggested that coordination between the OCCD and PNGFA had 

recently improved. There was also some optimism that ongoing efforts to develop a 

legal basis for the OCCD (which could see it take on the status of a government 

authority with its own supporting legislation) would help to clarify roles and 

responsibilities, increase coordination and reduce competition between the two 

organisations. 

It is worth noting here that horizontal coordination was identified as a common 

challenge across many REDD+ host countries studied as part of CIFOR’s GCS-

REDD+ (Korhonen-Kurki et al. 2014). Indeed, one representative of a donor 

organisation interviewed as part of this study said he observed a relatively high 
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degree of coordination in Papua New Guinea compared to other REDD+ countries 

(Interview with Donor-5, 4 April 2012). 

In comparison to the challenge of horizontal coordination for REDD+ policy 

development, both state and non-state actors identified vertical coordination between 

national and subnational actors as a future challenge for REDD+ implementation.  

7.3.6. Benefit-sharing 

Benefit-sharing was the one area where perspectives differed enough between actor 

groups to warrant analysis at the actor-group level. Figure 7.5 provides survey 

responses on two position statements related to benefit-sharing: ‘REDD+ should 

mainly reward local people for emission reductions’ (SQ4.9) and ‘REDD+ should 

reward large-scale industries for reducing forest emissions (SQ4.8).  

 

Figure 7.5. Percentage of survey respondents in each actor group agreeing or 

strongly agreeing with benefit-sharing stances (n=45) 

Note: The given benefit-sharing stances were ‘REDD+ should mainly reward local people for 

emission reductions’ and ‘REDD+ should reward large-scale industries for reducing forest 

emissions’. 
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As seen, there is generally a high level of agreement among actor groups that 

REDD+ should mainly reward local people for emission reductions. The only 

notable deviation from this general consensus was among private sector actors and 

universities/research institutes. By comparison, views were mixed on whether 

REDD+ should reward large-scale industries for reducing their emissions. 

Government, private sector, some universities/research institutes and some 

international NGOs tended to agree with rewarding large-scale industries for 

emission reductions; donors were neutral; and national NGOs largely disagreed with 

the position. There was also broad agreement that ‘All REDD+ schemes aimed at 

reducing CO2 emissions should also require the realisation of other key benefits like 

poverty reduction and biodiversity conservation’ (SQ4.11). These perspectives on 

benefit-sharing have important implications for equitable REDD+ and are discussed 

further in Chapter 9. 

Several interviewees acknowledged that the strong REDD+ equity discourse at the 

international level has combined with successful advocacy campaigns by national 

NGOs to get equity concerns onto the national government’s agenda. As one 

interviewee put it:  

I think they are beginning to listen to us because we are not only 

making noises of a nongovernment organisation, but what we are 

saying is sensible … unavoidable issues, like if you are going to get 

this process going, FPIC is the way to do it, equitable benefit 

[sharing], you can never throw them out. I think they are beginning to 

realise that. They now realise that what we are saying is actually the 

language that’s been common among developed countries throughout 
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the world, and they can’t avoid those kinds of things because you 

must abide with those kind of rules (Interview with National NGO-1, 

28 February 2012). 

7.3.7. Rights 

The survey revealed strong recognition of the rights of local forest users within the 

national REDD+ policy domain in Papua New Guinea. There was a high level of 

agreement among policy actors that ‘Improved recognition of local tenure rights is a 

precondition for effective and equitable implementation of REDD+ schemes’ 

(SQ4.12) and that ‘REDD+ schemes should always require permission from local 

forest resource users in the form of free, prior and informed consent’ (SQ4.32). 

However, a tension also emerged between the provision of sufficient information to 

enable landowners to provide informed consent, and concerns expressed by several 

state and non-state actors about raising landowner expectations with regard to the 

magnitude of financial benefits they may receive.  

Some actors perceived the potential for REDD+ to cause conflicts within and 

between communities as a threat to effective, efficient and equitable REDD+. 

Slightly more than half of the survey respondents (n=25) agreed or strongly agreed 

with the statement ‘REDD+ schemes will exacerbate conflicts about forest land and 

forest resources’ (SQ4.10). Interviews highlighted that great care, not to mention 

time and money, would be needed to negotiate effective, equitable and sustainable 

site-based REDD+ projects, with one state actor suggesting ‘it will take actually two 

years to finish one project area, a minimum of two years’ (Interview with Govt-2, 24 

February 2012).  
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For these reasons, actors across all stakeholder groups nominated land tenure and 

landowner engagement as the most significant challenge for REDD+ in Papua New 

Guinea. Interview respondents raised concerns regarding a lack of clarity as to who 

would undertake landowner engagement activities, and suggested that the capacity to 

undertake these tasks was lacking within government departments and at the 

subnational level. State actors acknowledged the need to effectively address rights 

issues, in particular to meet international standards regarding social and 

environmental safeguards and access results-based finance.  

7.4. Conclusion 

This chapter has presented data on the actors shaping REDD+ policies in Papua New 

Guinea and their interests and perspectives. The results showed that the national 

REDD+ policy domain has evolved to comprise a range of actor groups. Most actors 

held positive views of REDD+: they perceived it as an effective and financially 

affordable way to reduce global greenhouse gas emissions. However, even though 

many expressed positive sentiments about the concept of REDD+, their comments 

revealed a degree of scepticism as to whether the implementation of REDD+ will 

result in a fair distribution of costs and benefits. In the next chapter, I present the 

results of a policy network analysis to identify the power relations between actors 

within the REDD+ policy domain. I also conduct an analysis using the advocacy 

coalition framework to identify coalitions of actors that share similar beliefs, and 

examine power to achieve policy preferences at the level of advocacy coalitions.  
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Chapter 8  

REDD+ policy networks 

8.1. Introduction 

The previous chapter identified policy actors (and actor groups) involved in the 

national REDD+ policy domain in Papua New Guinea, and discussed their interests 

and perspectives. In this chapter, I adopt a network perspective to examine the 

relationships between policy actors. I apply social network analysis tools and 

techniques to data from the social organisation survey and present the results of the 

four policy network relationships that yielded the most useful findings for my 

enquiry: (1) perceptions of influence, (2) communication and information exchange, 

(3) disagreement and (4) collaboration. I also draw on the advocacy coalition 

framework developed by Sabatier and Jenkins-Smith (1993) to augment the social 

network analysis by analysing the national REDD+ policy domain at the level of 

advocacy coalitions in addition to individual actors and actor groups. 

8.2. Policy network analysis 

The survey asked actors a series of questions regarding their relationship with other 

actors in the REDD+ policy domain. Survey questions are referred to in this chapter 

using a similar nomenclature to the previous chapter (i.e. SQN1…n). The networks 

are numbered as follows: perceptions of influence (N1), communication and 

information exchange (N2), disagreement (N6) and collaboration (N7).  
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For each policy network, I calculated seven network-level measures using the 

software package UCINET for Windows, as follows:
44

  

1. Average degree: the average number of ties received by actors in the network 

2. Density: the proportion of all possible ties in the network that are actually 

present (1 = all possible ties present; 0 = no ties present) 

3. Components: the number of cohesive sub-groups
45

 within the network  

4. Fragmentation: the number of cohesive sub-groups in the network that do not 

share members in common 

5. Diameter: the longest path between any two actors in the network 

6. Centralisation (out-degree): the variability in actor centralities (i.e. the degree 

of difference between the centrality of the most central actor and that of all 

others. 1 = one actor completely dominates; expressed as a percentage) 

7. Centralisation (in-degree): the degree to which one actor holds all the ties in a 

network (1 = all ties centre on one actor; expressed as a percentage).  

Table 8.1 provides network-level measures for the four policy networks analysed: 

perceived influence (N1), communication and information exchange (N2), 

disagreement (N6) and collaboration (N7).  

                                                 
44

 Definitions are drawn from Wasserman and Faust (1994), Hanneman and Riddle (2005) and Prell 

(2012). 

45
 A cohesive sub-group is one in which all actors are connected to one another by at least one path 

(Prell 2012). 
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Table 8.1. Network-level descriptive statistics for policy networks examined 

Note: Policy networks examined are: perceptions of influence (N1), communication and information 

exchange (N2), disagreement (N6) and collaboration (N7). 

Network measures N1 N2 N6 N7 

Average degree 15.44 12.46 2.18 8.30 

Density 0.35 0.29 0.05 0.19 

Components 2 2 33 5 

Fragmentation 0.02 0.02 0.77 0.09 

Diameter 4 4 4 4 

Centralisation (Out-degree) 56% 54% 38% 66% 

Centralisation (In-degree) 53% 44% 23% 33% 

 

I also calculated two actor-level measures in UCINET for Windows, as follows:  

1. In-degree centrality: the number of nominations/ties received by an actor  

2. Betweenness centrality: the number of times an actor sits on the geodesic
46

 

linking two actors. 

In-degree centrality was calculated for all four networks. Betweenness centrality was 

calculated for networks of communication and information exchange (N2) and 

collaboration (N7) where it was useful to identify actors that are located ‘in between’ 

other actors and that have the potential to act as ‘brokers’ (Prell 2012).  

It is worth mentioning here that, despite their usefulness for analysing the 

relationships between policy actors in a particular policy domain, social network 

analysis tools and techniques do have some limitations. First, they can only provide 

information on the relationships between actors and the structure of policy networks 

at the time at which the data were collected (in this case 2011–2012). As such, for a 

                                                 
46

 In social network analysis, the term ‘geodesic’ means the shortest path to get from one actor to 

another (Prell 2012).  
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dynamic and rapidly evolving policy environment such as REDD+, the analysis 

should be seen as providing a ‘snapshot in time’. Second, the reliability of social 

network analysis may be reduced by the lack of data on the complete network caused 

by survey non-responses. In this case, the overall survey response rate of 68%, and 

the comparably lower response rates from government and private sector actors of 

58% and 42%, respectively, may introduce a degree of non-response bias into the 

analysis or fail to identify important policy actors because data on those actors are 

lacking. However, all but six actors that were found to have above-average perceived 

influence participated in the survey, and the lack of full network data has been taken 

into account when calculating network measures and interpreting the results.  

8.2.1. Perceptions of influence 

Survey respondents were asked to nominate actors that ‘stand out as especially 

influential on domestic REDD+ policies’ in Papua New Guinea (SQN1).
47

 Network-

level measures presented in Table 8.1 suggest that influence is not evenly distributed 

throughout the network, nor is it concentrated in a single actor.
48

  

I now turn to actor-level measures to consider the influence of particular actors 

within the national REDD+ policy domain. Table 8.2 provides the in-degree 

centrality of all actors within the REDD+ policy domain (n=66), that is, the number 

of times that survey respondents nominated an organisation as being ‘especially 

                                                 
47

 This is a subjective measure of influence and the results presented below are based solely on 

whether the 45 actors that participated in the survey nominated an organisation as being ‘especially 

influential’. 

48
 The most important statistics to note are the average degree score of 15.44, which is the average 

number of nominations that actors received, and the in-degree centralisation of 53%, which is a 

measure of the centrality of the most central actor in relation to the centrality of all other actors. The 

other network-level measures did not provide particularly useful information. 
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influential on domestic REDD+ policies in Papua New Guinea’. The maximum in-

degree is 45 (i.e. the number of survey respondents).  

Three organisations stand out as being especially influential within the national 

REDD+ policy domain, nominated as such by more than 80% (n>36) of survey 

respondents: two government actors – the Office of Climate Change and 

Development (OCCD) and the Papua New Guinea Forest Authority (PNGFA) – and 

one national NGO, namely the Eco-Forestry Forum (EFF).  

A further 10 actors were perceived as especially influential by at least 50% (n>23) of 

all survey respondents. These were five government actors, including two ministers 

in the government of Papua New Guinea, namely the Minister for Forestry and 

Climate Change and the Prime Minister; the high-level National Climate Change 

Committee (which includes all relevant government ministers); and the Papua New 

Guinea Forest Research Institute (which is the research arm of the PNGFA). Two 

donors were also considered especially influential on domestic REDD+ policy in 

Papua New Guinea: the United Nations Collaborative Programme on REDD (UN-

REDD) and the Australian Agency for International Development (AusAID). Also 

considered especially influential by half of all survey respondents were the National 

Research Institute and consulting firm McKinsey & Co.  
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Table 8.2. Number of times an actor was nominated as being ‘especially 

influential’ on domestic REDD+ policies in Papua New Guinea by 

survey respondents (in-degree centrality) 

Note: Maximum in-degree = 45 (i.e. the number of survey respondents). 

Organisation name Category organisation 
In-degree 

centrality 

Office of Climate Change and Development Government 38 

Papua New Guinea Eco-Forestry Forum National NGO 36 

Papua New Guinea Forest Authority Government 36 

Office of the Minister for Forestry and Climate Change Government 33 

Office of the Prime Minister Government 31 

UN-REDD Donor 31 

National Climate Change Committee Government 26 

Papua New Guinea Forest Research Institute Government 24 

National Research Institute University/Research 

Institute 

24 

McKinsey & Co. Private Sector 24 

Australia (AusAID) Donor 24 

UPNG Remote Sensing Centre University/Research 

Institute 

23 

Department of Environment and Conservation Government 22 

Centre for Environmental Law and Community Rights National NGO 22 

University of Papua New Guinea University/Research 

Institute 

21 

PNG Special Envoy and Ambassador for Climate Change Government 20 

WWF International NGO 20 

Forestry Industry Association of Papua New Guinea Private Sector 19 

Coalition for Rainforest Nations Intergovernmental 

organisation 

19 

Japan (Japan International Cooperation Agency) Donor 18 

Wildlife Conservation Society International NGO 17 

Greenpeace Australia Pacific International NGO 17 

World Bank Donor 17 

Department of Land and Physical Planning Government 15 

Institute for National Affairs University/Research 

Institute 

15 

The Nature Conservancy International NGO 15 

The Rainforest Foundation (Norway) International NGO 15 

Food and Agriculture Organisation Donor 15 

Department of Agriculture and Livestock Government 14 
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Organisation name Category organisation 
In-degree 

centrality 

Rimbunan Hijau Private Sector 14 

Australian National University University/Research 

Institute 

14 

European Union Donor 14 

Norway (Norad) Donor 14 

Oil Palm Industry Corporation Private Sector 13 

Oil Palm Research Association Private Sector 13 

Conservation International International NGO 13 

Partnership with Melanesians National NGO 12 

Transparency International Papua New Guinea International NGO 12 

April Salumei Landowner Development Company Private Sector 11 

Forest Management and Product Certification National NGO 11 

PES Expert Consultative Group National NGO 11 

Germany (GIZ) Donor 11 

Department of Treasury Government 10 

Papua New Guinea University of Technology University/Research 

Institute 

10 

US (USAID) Donor 10 

Asian Development Bank Donor 10 

Live and Learn Environmental Education International NGO 9 

International Union for the Conservation of Nature International NGO 9 

East Sepik Provincial Government Government 8 

Rainforest Project Management Limited Private Sector 8 

Foundation for People and Community Development National NGO 8 

Secretariat of the Pacific Community Intergovernmental 

Organisation 

8 

Institute for Global Environmental Strategies International NGO 8 

James Cook University University/Research 

Institute 

8 

Research and Conservation Foundation National NGO 7 

ITS Global Private Sector 7 

Mama Graun National NGO 6 

Tenkile Conservation Alliance National NGO 6 

New Guinea Binatang Biological Research Centre National NGO 6 

Nupan Trading Corporation Private Sector 5 

Act Now PNG National NGO 5 

Winrock International International NGO 5 

Bismark Ramu Group National NGO 4 
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Organisation name Category organisation 
In-degree 

centrality 

Tumu Timber Development Limited Private Sector 3 

Macquarie Bank Private Sector 3 

Steamships Trading Company Private Sector 3 

 

8.2.2. Communication and information exchange networks 

Survey participants were asked to indicate ‘with which organisations do you 

regularly or routinely discuss and exchange information about national REDD+ 

policy matters?’ (SQN2). The network-level measures presented in Table 8.1 

suggested that the communication and information exchange network is relatively 

dense and well connected, with a density of 0.29.
49

 A comparison of the network 

density, average degree and in-degree centralisation suggested that the network of 

communication and information exchange was a relatively cohesive network in 

which no single actor dominated flows of information.  

I now turn to actor-level measures to consider the importance of particular actors in 

communication and information exchange within the national REDD+ policy 

domain. Table 8.3 provides the in-degree centrality and Freeman’s betweenness 

centrality of those actors within the REDD+ policy domain that participated in the 

survey (n=45).
50

 The maximum in-degree is 45 (i.e. the number of survey 

respondents).  

                                                 
49

 Ingold (2011) suggests that network density above 0.5 is considered strong and density above 0.25 

is considered medium. 

50
 Data from survey respondents only were used for this network so that actor-level characteristics 

such as ‘betweenness centrality’ (which requires symmetrical data, i.e. ‘senders’ and ‘receivers’ of 

ties) could be calculated. 
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In-degree centrality can be used to provide an indication of the ‘popularity’ of an 

actor or the extent to which other actors in the network perceive that actor as 

relevant. Three organisations stand out as particularly popular or important in 

networks of communication and information exchange: OCCD (in-degree = 32), 

PNGFA (in-degree = 31) and EFF (in-degree = 28). These three organisations were 

nominated by at least 60% of survey respondents (n>27) as a partner in regular 

communication and information exchange. These are the same three organisations 

that stood out as being ‘especially influential’ in the network of perceived influence.  

Table 8.3. In-degree centrality and betweenness centrality of actors in 

networks of communication and information exchange 

Note: In-degree centrality is the number of time an actor was nominated as a partner in regular 

communication and information exchange (maximum = 45). Betweenness centrality is the number of 

times an actor sits on the shortest path linking two other actors to each other in the communication 

and information exchange network; a higher score indicates that an actor more often sits on the 

shortest path between two other. 

Organisation name Organisation type In-degree 

centrality 

Betweenness 

centrality 

Office of Climate Change and 

Development 

Government 32 190 

Papua New Guinea Forest Authority Government 31 207 

Papua New Guinea Eco-Forestry 

Forum 

National NGO 28 219 

Papua New Guinea Forest Research 

Institute 

Government 21 159 

WWF  International NGO 21 71 

UN-REDD Donor 21 12 

Australia (AusAID) Donor 20 14 

National Research Institute University/Research 

Institute 

19 70 

University of Papua New Guinea University/Research 

Institute 

19 58 

The Nature Conservancy International NGO 19 38 

Department of Environment and 

Conservation 

Government 18 23 

Wildlife Conservation Society International NGO  18 23 

Institute for National Affairs University/Research 

Institute 

15 76 
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Organisation name Organisation type In-degree 

centrality 

Betweenness 

centrality 

Partnership with Melanesians National NGO 15 76 

Greenpeace Australia-Pacific International NGO 14 13 

Japan (JICA) Donor 14 9 

Forestry Industries Association Papua 

New Guinea 

Private Sector 12 6 

Conservation International International NGO 12 11 

Transparency International Papua New 

Guinea 

International NGO 12 4 

European Union (EU) Donor 12 1 

National Climate Change Committee Government 11 5 

Department of Agriculture and 

Livestock 

Government 11 8 

Food and Agriculture Organization Donor 11 1 

Mama Graun National NGO 10 6 

Foundation for People and Community 

Development 

National NGO 10 35 

Australian National University University/Research 

Institute 

10 12 

James Cook University University/Research 

Institute 

10 1 

Bismark Ramu Group National NGO 9 0 

Act Now PNG National NGO 9 4 

Live and Learn Environmental 

Education 

International NGO 9 0 

Institute for Global Environmental 

Strategies 

International NGO 9 0 

World Bank Donor 9 17 

Office of Prime Minister Government 8 34 

Oil Palm Research Association Private sector 8 0 

Forest Management and Product 

Certification 

National NGO 8 9 

Research and Conservation 

Foundation 

National NGO 8 1 

Tenkile Conservation Alliance National NGO 8 34 

The Rainforest Foundation (Norway) International NGO 8 3 

Winrock International International NGO 8 3 

Secretariat of the Pacific Community Intergovernmental 

organisation 

8 0 

US (USAID) Donor 8 3 

Rainforest Project Management 

Limited 

Private Sector 6 45 
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Organisation name Organisation type In-degree 

centrality 

Betweenness 

centrality 

New Guinea Binatang Biological 

Research Centre 

National NGO 6 46 

Steamships Trading Company Private sector 2 0 

April Salumei Landowner 

Development Company 

Private sector 1 0 

 

This is perhaps unsurprising given the link between information/knowledge and 

influence [see, for example, Brockhaus and Angelsen (2012)], but it does provide 

further evidence, using a different measure of ‘power’, of the central position of 

these three actors in national REDD+ policy processes.  

Betweenness centrality captures a slightly different aspect of the notion of centrality: 

betweenness centrality reflects the position of actors in the flow of information 

throughout the entire network, rather than just the exchange of information between 

two actors. Betweenness centrality is used to identify actors that are located between 

other actors and can provide an indication of the ‘importance’ of an actor within the 

network (Prell 2012). The same three actors that had the highest in-degree centrality 

score also had the highest betweenness centrality measures, but in reverse; that is, 

EFF had the highest betweenness centrality with a score of 219, the PNGFA had a 

betweenness centrality of 207, and the OCCD a betweenness centrality of 190. This 

suggests that whereas the OCCD had the highest number of communication and 

information exchange relations, EFF is the organisation that most often sat on the 

shortest path between two other actors. In communication networks, betweenness 

centrality measures how much potential control an actor has over the flow of 

information; in this case, the findings may suggest that the EFF, PNGFA and OCCD 

could potentially play an important ‘brokerage’ role (Prell 2012).  
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There was a second tier of actors that was also important in networks of 

communication and information exchange. The Papua New Guinea Forest Research 

Institute, WWF and the National Research Institute had comparatively high in-degree 

and betweenness centrality scores, indicating that they were relatively important in 

networks of communication and information. Two donors, UN-REDD and AusAID, 

had relatively high in-degree but comparatively lower betweenness centrality, 

suggesting they were regular partners in communication and information exchange 

but did not occupy a particularly important role in-between otherwise disconnected 

actors.  

Several other organisations had a relatively low in-degree centrality score but high 

betweenness centrality. These included: a think-tank, the Institute for National 

Affairs; four national NGOs, namely New Guinea Binatang Biological Research 

Centre, Partnership with Melanesians, the Foundation for People and Community 

Development, and Tenkile Conservation Alliance; one private sector actor, 

Rainforest Project Management Limited; and the Office of the Prime Minister. This 

finding suggested that these organisations, while not necessarily regular partners in 

communication and information exchange with a large number of actors, were 

relatively important in connecting otherwise disconnected actors within the network 

– if these actors were not present, then the network of communication and 

information exchange might fragment. It is useful to visualise the patterns of 

communication and information exchange as a network graph, which highlights the 

relatively high density and cohesion of the network by the number of lines (ties) 

between nodes (actors). Figure 8.1 presents the communication and information 

exchange network as a network graph (based on actors’ in-degree centrality) 

generated using the software NETDRAW. 
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Figure 8.1. Network graph showing communication and information exchange between REDD+ policy actors 

Notes: Each circle (node) represents a REDD+ policy actor. The larger the circle, the greater the number of survey respondents reporting communication 

and information exchange with that actor (in-degree centrality). The circle colour represents actor group type. The location of each node is unimportant 

except that nodes situated close together have similar relationships with other actors. Numbers correspond to individual actors. Only the three most central 

actors are named to help preserve the confidentiality of survey respondents (i.e. ‘who nominated whom’). OCCD: Office of Climate Change and 

Development; PNGFA: Papua New Guinea Forestry Authority; EFF: Eco-Forestry Forum. 
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Red Government 

Blue University/Research 
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8.2.3. Disagreement network 

To identify actors with opposing positions (‘enemies’) and the potential for conflict 

within the national REDD+ policy domain, survey respondents were asked ‘with 

which organisations does your organisation often find itself disagreeing on REDD 

policy issues?’ (SQN6).  

The descriptive statistics provided in Table 8.1 for the disagreement network 

indicated a completely different network structure to those of perceived influence 

and communication and information exchange. The disagreement network had few 

nominations of disagreement, as evidenced by the low average degree (2.18), and 

was highly fragmented (0.77) with a large number of components, or cohesive sub-

groups (n=33). These measures suggested that the level of reported disagreement 

within the national REDD+ policy domain was relatively low
51

 and that 

disagreement was directed at only a small number of actors. This finding is 

consistent with the relatively high levels of cohesion within other policy networks, 

such as communication and information exchange, and with qualitative data from 

semi-structured interviews and participant observation, which suggest that REDD+ 

policy actors tended to work collaboratively and, although robust debate and 

disagreements did occur from time to time, the national REDD+ policy domain was 

not dominated by conflict.  

Turning to the actor-level measures, Table 8.4 provides the in-degree centrality of all 

actors within the REDD+ policy domain (n=66). As with the influence network 

analysed in Section 8.2.1, I included in the analysis of the disagreement network all 

                                                 
51

 It is important to note that this is a measure of reported disagreement. Actual disagreement may 

differ from that reported by actors due to socio-cultural reasons (i.e. cultural preferences to limit 

conflict, agree with superiors, etc.). 
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actors that received a nomination of disagreement even if they did not participate in 

the survey; among these were several ‘controversial’ actors identified as part of the 

REDD+ policy domain, particularly private sector actors and politicians or political 

appointments. The maximum in-degree is 45 (i.e. the number of survey respondents).  

Two government actors stood out as being most disagreed with: the OCCD (in-

degree = 12) and the Office of Papua New Guinea’s Special Envoy and Ambassador 

for Climate Change (in-degree = 10). Several private sector actors also received 

nominations of disagreement. These included the logging industry representative 

body, Papua New Guinea Forest Industries Association (FIAPNG) (in-degree = 11); 

consulting firm McKinsey & Co. (in-degree = 9); logging company Rimbunan Hijau 

(in-degree = 8); and lobbying firm ITS Global (in-degree = 7). Several carbon project 

developers, including Nupan Trading (in-degree = 7), also received nominations of 

disagreement.  

Table 8.4.  Number of times an actor was nominated by survey respondents 

as an organisation that they ‘often disagreed with’ on domestic 

REDD+ policies (in-degree centrality) 

Note: Maximum in-degree = 45 (i.e. the number of survey respondents) 

Organisation name Organisation type 
In-degree 

centrality  

Office of Climate Change and Development Government 12 

Forestry Industry Association Papua New Guinea Private sector 11 

PNG Special Envoy and Ambassador for Climate 

Change 

Government 10 

McKinsey & Co. Private sector 9 

Rimbunan Hijau Private sector 8 

Nupan Trading Corporation Private sector 7 

ITS Global Private sector 7 

Office of Prime Minister Government 6 

Department of Environment and Conservation Government 6 

Oil Palm Industry Corporation Private sector 6 
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Organisation name Organisation type 
In-degree 

centrality  

World Bank Donor 6 

Papua New Guinea Forest Authority Government 5 

Department of Land and Physical Planning Government 5 

Oil Palm Research Association Private sector 5 

Office of the Minister for Forestry and Climate Change Government 4 

Department of Agriculture and Livestock Government 4 

National Research Institute University/Research institute 4 

Tumu Timber Development Limited Private sector 4 

April Salumei Landowner Development Company Private sector 4 

Coalition for Rainforest Nations Intergovernmental org. 4 

National Climate Change Committee Government 3 

Institute for National Affairs University/Research Institute 3 

Rainforest Project Management Limited Private sector 3 

Papua New Guinea Eco-Forestry Forum National NGO 3 

Centre for Environmental Law and Community Rights National NGO 3 

Food and Agriculture Organization Donor 3 

Department of Treasury Government 2 

Papua New Guinea Forest Research Institute Government 2 

East Sepik Provincial Government Government 2 

University of Papua New Guinea University/Research Institute 2 

UPNG Remote Sensing Centre University/Research Institute 2 

WWF International NGO 2 

Greenpeace Australia Pacific International NGO 2 

Conservation International International NGO 2 

UN-REDD Donor 2 

Norway (Norad) Donor 2 

Papua New Guinea University of Technology University/Research Institute 1 

Mama Graun National NGO 1 

Bismark Ramu Group National NGO 1 

Foundation for People and Community Development National NGO 1 

Partnership with Melanesians National NGO 1 

Research and Conservation Foundation National NGO 1 

Tenkile Conservation Alliance National NGO 1 

The Nature Conservancy International NGO 1 

The Rainforest Foundation (Norway) International NGO 1 

Transparency International Papua New Guinea International NGO 1 
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Organisation name Organisation type 
In-degree 

centrality  

Institute for Global Environmental Strategies International NGO 1 

James Cook University University/Research Institute 1 

Australia (AusAID) Donor 1 

European Union Donor 1 

Asian Development Bank Donor 1 

Germany (GIZ) Donor 1 

Forest Management and Product Certification National NGO 0 

Act Now PNG National NGO 0 

Wildlife Conservation Society International NGO 0 

Live and Learn Environmental Education International NGO 0 

Winrock International International NGO 0 

New Guinea Binatang Biological Research Centre National NGO 0 

Secretariat of the Pacific Community Intergovernmental org. 0 

Macquarie Bank Private sector 0 

Steamships Trading Company Private sector 0 

Australian National University University/Research Institute 0 

PES Expert Consultation Group National NGO 0 

Japan (JICA) Donor 0 

US (USAID) Donor 0 

International Union for the Conservation of Nature International NGO 0 

 

Figure 8.2 presents the data on disagreement between actors in the national REDD+ 

policy domain as a network graph generated using NETDRAW. The size of each 

node (actor) is based on the number of nominations of disagreement received (in-

degree). The figure clearly shows that government and private sector actors attracted 

the highest level of disagreement within the national REDD+ policy domain, as 

indicated by the number of large red nodes (government actors) and black nodes 

(private sector actors). 
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Figure 8.2.  Network graph showing disagreement between REDD+ policy actors 

Each circle (node) represents a REDD+ organisational actor. The larger the circle, the greater the number of survey respondents reporting disagreement 

with that actor (in-degree centrality). Circle colour represents actor group type. The location of each node is unimportant except that nodes situated close 

together have similar relationships with other actors. Numbers correspond to individual actors and only the seven most central actors are named to help 

preserve the confidentiality of survey respondents (i.e. ‘who nominated whom’). PNGSEACC: PNG Special Envoy and Ambassador for Climate Change; 

FIAPNG: Forestry Industries Association Papua New Guinea; OCCD: Office of Climate Change and Development. 
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8.2.4. Collaboration networks 

Survey respondents were asked ‘with which organisations does your organisation 

regularly collaborate concerning REDD+-related issues?’ (SQN7). The collaboration 

network shows a similar structure to the disagreement network, with a relatively low 

average degree (8.30), a moderate number of components (n=5) and fragmentation 

(0.09), and high out-degree centralisation (66%), which may suggest that 

collaboration occurs in relatively sparse and isolated clusters around a few actors 

(see Table 8.1).  

Table 8.5 provides the in-degree centrality of those actors within the REDD+ policy 

domain that participated in the survey (n=45).
52

 The maximum in-degree is 45 (i.e. 

the number of survey respondents). Four organisations emerged as most prominent in 

the network of collaboration: OCCD (in-degree = 19), PNGFA (in-degree = 13), EFF 

(in-degree = 13) and PNGFRI (Papua New Guinea Forest Research Institute) (in-

degree = 9). These are the same organisations that stood out as being especially 

influential (N1) and as regular partners in communication and information exchange 

(N2). 

Table 8.5.  Number of times an actor was nominated as a partner in regular 

collaboration concerning REDD+-related issues (in-degree 

centrality) 

Note: Maximum = 45 (i.e. the number of survey respondents) 

Organisation name Organisation type In-degree 

Office of Climate Change and Development Government 19 

Papua New Guinea Forest Authority Government 13 

                                                 
52

 Data from survey respondents only were used for this network so that actor-level characteristics 

such as ‘betweenness centrality’ (which requires symmetrical data, that is, ‘senders’ and ‘receivers’ of 

ties) could be calculated. 
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Organisation name Organisation type In-degree 

Papua New Guinea Eco-Forestry Forum National NGO 13 

Papua New Guinea Forest Research Institute Government 12 

National Research Institute University/Research institute 9 

Forest Management and Product Certification National NGO 7 

University of Papua New Guinea University/Research institute 6 

Australia (AusAID) Donor 6 

European Union Donor 6 

Partnership with Melanesians National NGO 5 

The Nature Conservancy International NGO 5 

Wildlife Conservation Society International NGO 5 

UN-REDD Donor 5 

Department of Environment and Conservation Government 4 

Department of Agriculture and Livestock Government 4 

Bismark Ramu Group National NGO 4 

Foundation for People and Community Development National NGO 4 

WWF International NGO 4 

Office of the Prime Minister Government 3 

National Climate Change Committee Government 3 

Institute for National Affairs University/Research institute 3 

Rainforest Project Management Limited Private sector 3 

Forestry Industry Association Papua New Guinea Private sector 3 

Act Now PNG National NGO 3 

Transparency International Papua New Guinea International NGO 3 

Japan (JICA) Donor 3 

Greenpeace Australia Pacific International NGO 2 

Conservation International International NGO 2 

Institute for Global Environmental Strategies International NGO 2 

James Cook University University/Research institute 2 

Food and Agriculture Organisation Donor 2 

Oil Palm Research Association Private sector 1 

Mama Graun National NGO 1 

Research and Conservation Foundation National NGO 1 

Tenkile Conservation Alliance National NGO 1 

Live and Learn Environmental Education International NGO 1 

The Rainforest Foundation (Norway) International NGO 1 

New Guinea Binatang Biological Research Centre National NGO 1 

April Salumei Landowner Development Company Private sector 0 
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Organisation name Organisation type In-degree 

Winrock International International NGO 0 

Secretariat of the Pacific Community Intergovernmental org. 0 

Steamships Trading Company Private sector 0 

Australian National University University/Research institute 0 

World Bank Donors 0 

US (USAID) Donors 0 

 

8.3. Advocacy coalition framework 

In this section, I draw on the advocacy coalition framework developed by Sabatier 

and Jenkins-Smith (1993) to investigate how coalitions of actors within national 

policy domains either enable or constrain policy change. As described in Section 

2.3.2.3, most policy domains have two or more advocacy coalitions: one dominant 

advocacy coalition, which is relatively successful in translating its goals and beliefs 

into policy, and one or more minority advocacy coalitions. Advocacy coalitions must 

compete for power over policy outcomes, and the advocacy coalition framework 

posits that major policy change will occur only if there is a change in the beliefs of 

the dominant coalition or changes in available resources.  

The framework is particularly useful for my enquiry because it makes it possible to 

analyse the national REDD+ policy domain at the level of ‘advocacy coalitions’, 

composed of actors with shared ‘policy core’ beliefs and coordinated activities, in 

contrast to social network analysis, where the focus is on organisational actor groups 

as the unit of analysis. I added the advocacy coalition framework late in my enquiry 

to help overcome the methodological limitations of surveys and interviews, such as 

non-response bias (Weible 2005). In this case, the non-response bias was caused by a 

higher rate of non-responses from government and private sector actors compared to 
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other actor groups. This hampered efforts to understand the dynamics of the REDD+ 

policy domain from the policy network analysis alone.  

As discussed in Section 3.5, I used an iterative inductive-deductive process to  

discern five REDD+ ‘policy core beliefs’ which could be used to identify four 

distinct advocacy coalitions within the national REDD+ policy domain, which I 

labelled ‘Status-Quo’, ‘Carbon Entrepreneurs’, ‘Sustainable Livelihoods’ and 

‘Sustainable Development’. The five ‘policy core beliefs’ were also used as precepts 

to allocate policy actors into one of the four advocacy coalitions (See Appendix 14 

for a list of organisational actors that comprise each advocacy coalition). Each 

advocacy coalition was then categorised as either ‘transformational change’ or 

‘business-as-usual’ according to whether its policy core beliefs supported 

transformational change defined as ‘a shift in discourse, attitudes, power relations, 

and deliberative policy and protest action that leads policy formulation and 

implementation away from business as usual policy approaches that directly or 

indirectly support deforestation and forest degradation’ (Brockhaus and Angelsen 

2012: 17) 

8.3.1. Advocacy coalitions promoting transformational change 

Two of the advocacy coalitions within the national REDD+ policy domain promoted 

aspects of transformational change: the Sustainable Development and the Sustainable 

Livelihoods coalitions. Table 8.6 provides details on each advocacy coalition, 

including REDD+ policy positions, coalition resources and coalition members (by 

actor group).  

Among members of the Sustainable Development coalition, beliefs and interests with 

regard to REDD+ were highly diverse. Members understood REDD+ as a vehicle to 
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support sustainable development, ‘low carbon growth’/‘green growth’, biodiversity 

conservation and evidence-based policy. They advocated governance reforms for 

largely pragmatic, rather than ideological, reasons, for example, bringing Papua New 

Guinea into line with international standards for accessing international funding, 

markets and/or certification schemes. It was the most diverse advocacy coalition in 

the REDD+ policy domain, with members including state actors, international 

NGOs, research institutions, bilateral and multilateral donors, private sector actors 

and an international organisation. Despite this organisational diversity, the coalition 

was dominated numerically by international actors, particularly bilateral donors and 

NGOs, and research institutes (both domestic and international), which brought 

financial resources and information to the coalition. It also included two state actors, 

the OCCD and the Department of Environment and Conservation, which have formal 

decision-making authority.  

The Sustainable Livelihoods coalition comprised international and domestic NGOs 

and one private sector actor involved in REDD+ as part of its corporate social 

responsibility initiatives. Primarily concerned with the rights of customary 

landowners, this coalition promoted community-based approaches to REDD+, 

advocating for social and environmental safeguards, multi-stakeholder governance 

arrangements, information and awareness raising for customary landowners, and 

equitable benefit-sharing arrangements. The coalition’s position on the rights of 

customary landowners was particularly salient among the public, as evidenced by the 

results of the media discourse analysis presented in Chapter 6, thus earning it 

resources in terms of public opinion and potential supporters that could be mobilised. 

Many of the domestic NGOs also had links with international networks, which could 

bring information and financial resources to the coalition.  
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Table 8.6. Characteristics of advocacy coalitions in the national REDD+ policy domain in Papua New Guinea: influence, 

policy positions, resources and membership 

Advocacy coalitions 

(promoting 

transformational 

change [TC] or 

business-as-usual 

[BAU]) 

Influence score 

(percentage of 

policy actors 

that nominated 

this coalition) 

REDD+ policy positions Coalition resources
1
 Coalition members (number of 

organisations out of actor group; 

percentage of actor group) 

Sustainable 

development 

(TC) 

14.33 (32%) That REDD+ should cover opportunity costs of 

forest conservation  

Economic diversification/‘green growth’ 

Governance and institutional reform 

Evidence-based/good public policy 

Formal legal authority 

to make policy 

decisions  

Information 

Financial resources 

 

Donors (n=10; 100%) 

Research institutions (n=8; 100%) 

Domestic NGOs (n=3; 25%) 

Int. NGOs (n=5; 50%) 

Government (n=3; 25%) 

Private sector (n=3; 25%) 

Int. organisations (n=1; 50%) 
 

Sustainable 

livelihoods 

(TC) 

14.00 (31%) Social and environmental safeguards 

Multi-stakeholder governance  

Information and awareness-raising for resource 

owners 

Equitable benefit-sharing arrangements 

Community-based REDD+ 
 

Public opinion 

Information 

Supporters that can be 

mobilised 

 

Domestic NGOs (n=9; 75%) 

International NGOs (n=5; 50%) 

Private sector (n=1; 8%) 

Status quo 

(BAU) 

20.42 (45%) No halt to commercial logging 

Reduced impact logging/secondary forest 

management as part of REDD+ 

No voluntary carbon projects 

Central government coordination/control 

Minimal conditions on international funds 
 

Formal legal authority 

to make policy 

decisions  

Information 

Financial resources 

 

Government (n=8; 67%)  

Private sector (n=4; 33%) 

 

Carbon entrepreneurs 

(BAU) 

12.33 (27%) Policy to support voluntary carbon projects) 

Little central government control/oversight 

(projects negotiated directly with resource 

owners)  
No focus on governance reforms or building 

enabling environment 

Information 

Financial resources 

 

Private sector (n=4; 33%) 

International organisations (n=1; 50%) 

Government (n=1; 8%) 

1
 Adapted from Weible (2006) and Sabatier and Weible (2007)
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While the Sustainable Livelihoods and Sustainable Development advocacy coalitions 

both promoted many aspects of transformational change, the two coalitions differed 

in their policy core beliefs (which is why they are considered as separate advocacy 

coalitions). An example of this difference lies in the identity of the group ‘whose 

welfare is of greatest concern’ (Sabatier 1998: 112) to that coalition, which is one of 

the fundamental policy core beliefs identified in the advocacy coalition framework as 

characterising a coalition. The primary concern of the Sustainable Livelihoods 

coalition was how REDD+ would affect the welfare and rights of customary 

landowners, whereas the Sustainable Development coalition focused broadly on the 

national interest. However, they shared many secondary beliefs around improved 

forest governance.  

8.3.2. Advocacy coalitions promoting business-as-usual 

Two of the advocacy coalitions within the national REDD+ policy domain promoted 

aspects of business-as-usual: the Status Quo and Carbon Entrepreneurs coalitions. 

Neither coalition actively promoted the transformational change in forest governance 

that I suggest will be needed to achieve effective, efficient and equitable REDD+ 

outcomes.  

The Status Quo advocacy coalition consisted of organisations seeking to maintain or 

extend their existing control over or access to forest resources, rather than aiming to 

reduce deforestation and forest degradation. This coalition was comprised of 

government and private sector actors. Organisations in this coalition may have been 

directly involved in activities leading to deforestation or forest degradation (such as 

logging companies), or may have indirectly supported forest loss by promoting 

narrow sectoral interests (such as agricultural expansion), delegating policy 
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implementation to others without adequate resources or capacity, or exhibiting a 

conflict of interest that reduced their ability to make decisions independently of the 

main actors driving deforestation and forest degradation. More than two thirds of all 

government actors in the REDD+ policy domain were in this coalition and several 

members of this coalition had legal authority to make policy decisions. This included 

the PNGFA, which, despite having developed a forest and climate change policy 

incorporating REDD+, had not changed its modus operandi sufficiently in my 

assessment to be considered to be promoting transformational change. Private sector 

actors in this advocacy coalition included the Papua New Guinea Forest Industries 

Association and logging company, Rimbunan Hijau, which contributed financial 

resources and information to the coalition. 

Members of the Carbon Entrepreneurs advocacy coalition largely sought short-term 

or personal gain through carbon trading with little interest in securing long-term 

carbon emission reductions. Members of this coalition promoted the use of market-

based instruments for REDD+, particularly voluntary carbon markets, and included 

the so-called ‘carbon cowboys’ as well as more legitimate organisations promoting 

market-based mechanisms for REDD+. It is important to note that not all actors that 

supported market-based mechanisms fell into the Carbon Entrepreneurs advocacy 

coalition. This coalition was characterised by its focus on short-term individual gain 

(i.e. financial, reputational, early adopter advantage etc.), rather than on governance 

reforms capable of securing permanent REDD+ outcomes for broader societal 

welfare. No member of this coalition had formal decision-making authority. 

Although both these advocacy coalitions supported aspects of business-as-usual, they 

differed in their policy core beliefs, such as in their views of the appropriate 
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distribution of authority between government and the market (Sabatier 1998). For 

example, some members of the Status Quo coalition supported REDD+ as part of an 

international compliance market under the UNFCCC and did not support the 

development of forest carbon projects in Papua New Guinea for the voluntary 

market. By contrast, most members of the Carbon Entrepreneurs coalition supported 

voluntary carbon markets and were critical of central government control over 

REDD+ (Talu 2009).  

8.3.3. Reputational power of advocacy coalitions in the REDD+ policy domain 

Survey data were used to calculate the perceived influence or ‘reputational power’ of 

each advocacy coalition to provide an indication of the ‘agency’ of that coalition to 

translate its beliefs into formal policy. Following Kriesi et al. (2006), the reputational 

power of each advocacy coalition was based on the mean (average) perceived 

influence of the members of that coalition (presented in Section 8.2.1). 

The Status Quo coalition had the highest reputational power within the national 

REDD+ policy domain, with coalition members on average deemed especially 

influential by 45% of survey respondents. The Sustainable Development and 

Sustainable Livelihoods advocacy coalitions had similar levels of power, with mean 

influence scores of 32% and 31%, respectively. The Carbon Entrepreneurs coalition 

had the lowest reputational power, perceived as especially influential by 27% of 

survey respondents. 

A comparison of the mean perceived influence scores of the two most influential 

advocacy coalitions – Status Quo and Sustainable Development – showed that the 

Status Quo coalition had a significantly higher mean influence score than the 

Sustainable Development coalition (t=1.9273; p-value based on 10,000 permutations 
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of the groups = 0.025), suggesting its reputational power was significantly greater 

than that of the other advocacy coalitions present in the national REDD+ policy 

domain. In turn, this suggests that the Status Quo coalition held greater power to 

have its interests and beliefs reflected in formal policy than the other advocacy 

coalitions present in the national REDD+ policy domain. 

Mean perceived influence is just one measure of a coalition’s power, however. 

Figure 8.3 shows the spread of influence scores among members of each advocacy 

coalition, revealing that the Sustainable Development coalition was numerically 

dominant and counted among its members the organisation considered most 

influential, namely the OCCD (the body responsible for REDD+ policy development 

and coordination), which was perceived as being especially influential by 87% of 

respondents (see Section 8.2.1). The Sustainable Livelihoods coalition counted 

among its members the second most influential organisation, the Eco-Forestry 

Forum, which was perceived as being especially influential by 80% of respondents 

(see Section 8.2.1). Coalitions for transformational change, in other words, were both 

numerically dominant and contained two of the three most influential organisations.  
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Figure 8.3.  Mean perceived influence of REDD+ policy actors and advocacy 

coalitions 

Note: Graph shows influence of organisational actors (dots), mean influence of each advocacy 

coalition (diamond), 25
th
 and 75

th
 percentiles of influence scores for each advocacy coalition 

(shaded area), and mean Business-as-Usual influence and Transformational Change influence 

(lines). 

8.4. Conclusion 

This chapter has presented the results of a policy network analysis and analysis using 

the advocacy coalition framework to identify influential actors and coalitions within 

the national REDD+ policy domain. Three actors stood out as being ‘especially 

influential’ and central in the policy networks studied: the Office of Climate Change 

and Development, the Papua New Guinea Forest Authority, and the Eco-Forestry 

Forum. Four advocacy coalitions were identified, based on shared policy core 

beliefs, with the Status Quo advocacy found to have the greatest power to have its 

interests and beliefs reflected in formal policy than the other advocacy coalitions 

present in the national REDD+ policy domain. The analysis revealed that business-

as-usual interests dominate the national REDD+ policy domain, thus acting as a 

constraint on transformational change leading to effective, efficient and equitable 

REDD+ in Papua New Guinea. In the next chapter, I discuss the results of my 

empirical study in the context of the research questions that have guided my enquiry.  
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Chapter 9  

Discussion 

REDD+ exemplifies how a scientifically informed policy idea … permeates 

through multiple spheres of decision-making and organisation, creates 

contested ideas and claims, and translates into multiple implementation actions 

running ahead of policy processes and state-driven decisions. 

Corbera and Schroeder (2011: 90)  

9.1. Introduction 

In the previous five chapters, I presented the empirical findings of my study, in 

which I used a mixed-methods approach to identify whose ‘voice’ was being heard in 

national REDD+ policy processes and who had the power to realise their ‘vision’ of 

REDD+ in Papua New Guinea. In this chapter, I synthesise the findings presented in 

the results chapters and relate them back to the research questions that guided my 

enquiry: 

1. Who is involved in REDD+ policy processes in Papua New Guinea and what 

are their interests and ideas? 

2. What power do different actors have to realise their ‘vision’ of and interest in 

REDD+? 

3.  Do current institutions allow for policy change that supports effective, 

efficient and equitable REDD+? 

The chapter concludes by considering the implications of my empirical study for the 

research problem underpinning this enquiry: How can REDD+ policies best be 

designed to strengthen the participation of, and benefits for, forest-dependent 

communities in developing countries?  
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This chapter is guided by the ‘4Is’ framework developed by Brockhaus and Angelsen 

(2012), which I introduced in Chapter 1 as the conceptual framework guiding this 

study. I have used the findings from my enquiry to fill in the elements of the 4Is 

framework and to expand it to more explicitly include power dimensions and 

advocacy coalitions (shown in blue in Figure 9.1). Based on my empirical findings, I 

propose that the 4Is framework should be modified to explicitly analyse the power 

relations between actors and the presence and relative influence of advocacy 

coalitions. This would strengthen the ability of the 4Is framework to illuminate the 

potential for transformational change and the factors that may enable or constrain 

such change.  

This chapter also draws on the theories and literature presented in Chapter 2 to 

discuss and analyse the research findings. In particular, I draw on the equity 

framework developed by Corbera et al. (2007a) and the theory of access developed 

by Ribot and Peluso (2003) to understand who has the ability to benefit from 

REDD+ and through what mechanisms. I also use the advocacy coalition framework 

(Sabatier and Jenkins-Smith 1993) to explore the potential for, and pathways to, 

policy change that could lead to effective, efficient and equitable REDD+ outcomes.  
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Figure 9.1. REDD+ policy domain in Papua New Guinea through the 4Is 

Source: Adapted from Brockhaus and Angelsen (2012) 
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9.2. Who is involved in REDD+ in Papua New Guinea and what are 

their ideas and interests? 

Following Brockhaus and Angelsen (2012), I consider the interests, ideas and 

information of REDD+ policy actors to understand how a supposedly ‘good’ idea 

both shapes and is shaped by the actors, interests and ideologies promoting it and the 

information used to justify it.  

Before this, it may be useful to pause here to recall how ‘actors’ have been 

conceptualised in my enquiry. First, the main focus of my analysis has been on 

‘organisational actors’ rather than individuals (Laumann and Knoke 1987; Knoke 

1996) even though my enquiry also highlights the role of individuals as ‘policy 

entrepreneurs’ (Mintrom and Vergari 1996; Mintrom and Norman 2009) and 

conducts analysis at the level of advocacy coalitions (Sabatier and Jenkins-Smith 

1988; Sabatier and Weible 2007; Weible et al. 2009).
53

 Second, my analysis defined 

policy actors as: all organisations perceived by others, and that consider themselves, 

a part of the REDD+ policy domain and able to influence (to a greater or lesser 

degree) the agenda setting, formulation and implementation of national REDD+ 

policies. This had the effect of excluding from the analysis certain REDD+ 

‘stakeholders’ such as customary landowners and some private sector actors, either 

because they were not involved in the public or policy debate on REDD+, were not 

present at the national level, or did not participate in the research.
54

 I term these 

                                                 
53

 Analysing the interests and ideas of organisations can be challenging. Organisations are not 

homogeneous, and data on organisational interests and ideologies provided by individuals may be 

biased by those individuals’ personal beliefs. In addition, aggregating actors into ‘groups’ (such as 

government, private sector or NGOs) may not capture the heterogeneity present among organisations 

of the same type, which is why I also conducted analysis at the level of advocacy coalitions.  

54
 As discussed in Chapter 7, many actors did not respond to requests to participate in the research, 

despite repeated attempts to contact the organisation or, in the case of customary landowners, did not 
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‘missing’ or ‘hidden’ stakeholders ‘policy ghosts’, which I define as: policy actors 

whose interests are often invoked by other actors and whose presence and influence 

can be sensed in policy outcomes, but who are rarely visible in the policy process 

themselves. Finally, there is a temporal scale to the analysis of REDD+ policy actors. 

Some organisations experienced changes in leadership and/or strategic direction, or 

disappeared altogether, during the six-month period of the data collection. Thus my 

analysis of the national REDD+ policy domain in Papua New Guinea should be 

viewed as a ‘snapshot’ in time.  

With the above caveats in mind, the following section examines how the interests, 

ideas and information of the four most prominent policy actor groups (state actors, 

non-governmental organisations, research institutions and donors) have shaped what 

REDD+ ‘looks like’ in Papua New Guinea and the implications of this for realising 

equitable REDD+ outcomes.  

9.2.1. State actors 

State actors, including politicians and public servants, were the most prominent 

actors within the national REDD+ policy domain. In general, state actors perceived 

REDD+ as a positive opportunity for generating revenue from the country’s forest 

resources. However, my empirical findings revealed a tension between the personal 

interests of some politicians and public servants and the broader public interest. My 

enquiry supports concerns raised by scholars that unless there is a specific focus on 

equity, there is a risk that institutional arrangements for REDD+ may be designed to 

suit the personal interests of state actors and reinforce existing power structures 

                                                                                                                                          

meet the definition of a ‘policy actor’ used in my enquiry (i.e. they are not an ‘organisational’ actor 

and their interests in and influence on REDD+ are highly localised rather than operationalised at the 

national level).  
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rather than challenging the status quo (Corbera et al. 2007a; Larson 2011; Karsenty 

and Ongolo 2012; Hudson and Leftwich 2014).  

These findings have broader implications for global environmental governance, as 

they highlight the fundamental tensions that exist between international 

environmental regimes, national political economies, and local needs and 

perspectives. Although many REDD+ actors promoted the engagement of forest-

dependent communities at the level of international discourse by referring to rights-

based approaches and social ‘safeguards’, a concern is that these are ‘lost in 

translation’ in applications at national and subnational levels because they are not 

underpinned by the necessary governance and institutional arrangements (Lawlor and 

Huberman 2009; Sikor et al. 2010). My enquiry illuminates the processes by which 

concepts developed at the international level can be distorted by socio-political 

realities at the national level, while ideas and perspectives from the local level can 

fail to penetrate national-level policy processes.  

9.2.2. Non-governmental organisations 

National and international NGOs were prominent actors within the national REDD+ 

policy domain and exhibited a range of ideologies and worldviews that influenced 

their approach to REDD+. The ideological ‘schism’ between international and 

national NGOs operating in Papua New Guinea (Filer 2005) has largely been 

mediated by the Eco-Forestry Forum (EFF), which must balance the views of its 

members along the ideological spectrum. Although EFF broadly supported REDD+, 

my research suggests that it approached REDD+ from a critical perspective, raising 

concerns about the equity implications of REDD+, including access to REDD+ 

benefits for customary landowners and local communities. The presence of ‘radical’ 
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or ‘critical’ NGO voices within EFF could help raise the profile of equity dimensions 

within national REDD+ policy processes in Papua New Guinea.  

Despite the important role of NGOs in representing the interests and ideas of forest-

dependent communities, representatives can bring their own interests and ideas 

through which they frame the world and which may not be consistent with those they 

purport to represent (West 2006; Murray Li 2007; Milne and Adams 2012). In the 

broader context of global environmental governance, these findings may point to 

tensions between direct and representative forms of decision-making and the 

importance of forest-dependent communities having direct agency in policy making 

forums if they are to shape outcomes and realise their ‘vision’ of REDD+ (Schroeder 

2010). 

9.2.3. Donors and international organisations 

Although Papua New Guinea is a recipient of REDD+ readiness funds from the 

World Bank’s Forest Carbon Partnership Facility and the UN-REDD programme, 

donors and international organisations were not prominent actors in the national 

REDD+ policy domain. This stands in stark contrast to the level of influence exerted 

by donors in the 1990s and 2000s, when ‘loggers, donors and resource owners’ were 

the key actors in Papua New Guinea’s forest policy domain (Filer and Sekhran 

1998).  

Donors and international organisations involved in REDD+ in Papua New Guinea 

generally displayed elements of an ‘institutionalist’ worldview (Clapp and 

Dauvergne 2005) expressed through their support for developing governance and 

institutional arrangements for REDD+, such as MRV systems and social and 

environmental safeguards. However, my research suggests that the technical focus 
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and diplomatic nature of donor’s engagement with REDD+ had concealed the 

political challenges of REDD+ in Papua New Guinea. Despite indications in internal 

reviews and external reports that the country was not ‘ready for REDD+’ (Chatterton 

2010; Greenpeace 2010), donors continued to provide REDD+ readiness funds to 

Papua New Guinea. This may suggest that scarce donor funds have been squandered 

on a country that was unwilling or unable to implement the reforms necessary to 

realise effective, efficient and equitable REDD+ outcomes. It also highlights 

deficiencies in current donor approaches to funding REDD+ readiness in countries or 

regions where the political feasibility of REDD+ is uncertain. The political feasibility 

of REDD+ in specific host countries should be considered by potential donors before 

making investment decisions. 

9.2.4. Research institutes and universities 

Although most research institutions have an interest in providing high-quality 

research that can inform evidence-based policy, individual researchers bring their 

own worldviews and are not neutral actors within policy domains (Sabatier and 

Jenkins-Smith 1988, 1993). Nor is research used in an apolitical manner: research 

can be, and is, co-opted and interpreted to support multiple and often competing 

interests.  

The complex and technical nature of REDD+ means that information is an important 

policy resource (Filer and Wood 2012). Although actors with access to policy-

relevant knowledge can play an important role in policy change (Sabatier 1998; 

Steinberg 2003), my study found that research institutes and universities did not 

wield sufficient power or influence to drive transformations in forest policy in Papua 
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New Guinea. Instead, the evidence suggests that REDD+ policy in Papua New 

Guinea is driven by politics, rather than robust evidence. 

9.2.5. Policy ghosts 

By defining ‘policy actors’ as organisations perceived by others, and that consider 

themselves, to be part of the national REDD+ policy domain, this study effectively 

overlooked a number of important REDD+ stakeholders. I refer to these actors as 

‘policy ghosts’ because although they were rarely visible in the policy process, their 

interests were often invoked by other actors and their presence could be sensed in 

policy outcomes. The following sections consider the interests and influence of two 

key ‘policy ghosts’: private sector actors and customary landowners.  

9.2.5.1. Private sector actors 

My enquiry revealed that private sector actors were largely ‘hidden’ in the national 

REDD+ policy domain. As described in Chapters 6 and 7, private sector actors were 

rarely involved directly in the public debate on REDD+, although some private 

sector actors did employ third parties (such as lobby groups) to promote a counter 

narrative of REDD+ as limiting economic growth and impoverishing developing 

countries.  

The interests of private sector actors varied depending on whether they perceived 

REDD+ as an opportunity or a threat to their businesses. Several private sector actors 

had an interest in REDD+ as part of their corporate social responsibility initiatives 

or, as in the case of the oil palm industry, as a means of improving their access to 

niche markets for certified sustainable products. By contrast, private sector actors 

whose business model relied on ‘dead’ trees, such as logging companies and their 
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representatives, tended to view REDD+ as a threat. These actors used information on 

the economic benefits that are generated when forests are logged or cleared for 

agriculture, as well as the uncertainty of REDD+ funding, to support their claims that 

REDD+ is likely to limit economic growth in developing countries and harm the 

poor.   

Although private sector actors were not particularly prominent or influential within 

the public or policy debates on REDD+ in Papua New Guinea, drawing on Arts and 

Tatenhove (2004) I suggest that they hold considerable power to achieve their 

desired policy outcomes. This is evidenced by their interests being reflected in policy 

outputs and a number of ‘non-decisions’.
55

 For example, the government of Papua 

New Guinea’s Climate Compatible Development Strategy rejected a complete 

cessation of commercial forestry within the country; instead, it promoted activities 

such as reduced impact logging and secondary forest management – activities that 

the logging industry can access and benefit from.  

While it may come as little surprise that private sector actors have strong vested 

interests in maintaining the status quo, my finding of low visibility but strong 

reflection of private sector actors’ interests in policy outputs is significant in the light 

of equity implications. Even ‘green’ businesses that, as part of their corporate social 

responsibility efforts, supported REDD+ or access to certification schemes were not 

particularly prominent in public or policy debates. Achieving effective, efficient and 

equitable REDD+ in Papua New Guinea will be difficult without gaining the support 

of private sector actors as part of a powerful constituency for change.  

                                                 
55

 For example, lengthy delays in releasing the findings of the Commission of Inquiry into SABLs and 

in cancelling those SABLs that were found to have been obtained illegally allowed significant 

deforestation to occur, in line with the interests of several private sector actors, including Rimbunan 

Hijau. 
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9.2.5.2. Customary landowners 

Customary landowners in Papua New Guinea are key stakeholders in REDD+, as 

owners of the forests that REDD+ is designed to conserve. However, customary 

landowners were largely ‘missing’ from national REDD+ policy processes. My 

research revealed that customary landowners were generally reduced to something of 

a ‘phantom voice’ in both public and policy discourses: other actors invoked their 

interests and ideas (particularly state actors and NGOs) but they themselves had little 

direct participation in policy processes at the national level. This appears to have 

contributed to the dominance of relatively simplistic pro- or anti-development 

discourses attributed to customary landowners which conceal the many and varied 

interests and ideas they hold. These discourses also conceal the complex relationship 

between local people and their environment in that, in many cases, customary 

landowners want development options while simultaneously preserving locally 

important forest values [see, for example, Filer (2004), West (2006) and Novotny 

(2010)].   

9.3. What power do different actors have to realise their ‘vision’ of 

and interest in REDD+?  

The previous section looked at the actor groups within the national REDD+ policy 

domain and their interests, ideas and information. This section considers the power 

or agency of actors to realise ‘their’ vision of REDD+. It does this by drawing on the 

theory of access developed by Ribot and Peluso (2003: 161-162) to analyse the 

‘bundles of powers’ held by these actors, and the ‘mechanisms of access’ they 

employ: rights-based access (including legal and illegal access) and structural and 

relational access (such as technology, capital, markets, labour, knowledge, authority, 
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identities, and social relations). Using the theory of access, and applying it to my 

findings, I seek to understand which actors have the power to access and benefit from 

REDD+ in Papua New Guinea. Finally, following Sabatier (1988: 140), I examine 

the power of advocacy coalitions as one of the ‘most useful means of aggregating 

actors in order to understand policy change’.  

9.3.1. Policy actors 

The Policy Network Analysis presented in Chapter 8 revealed that three actors stood 

out as being ‘especially influential’ and central in networks of communication and 

information – two state actors, the Office of Climate Change and Development and 

the Papua New Guinea Forest Authority, and one national NGO, The Eco-Forestry 

Forum. I examine each of these actors below in terms of their access and agency in 

REDD+ decision-making at the national level. I then consider the power of the two 

key ‘policy ghosts’ that were either missing or hidden in the national REDD+ policy 

domain:  private sector actors and customary landowners.   

Office of Climate Change and Development 

The Office of Climate Change and Development (OCCD) is a central actor in the 

national REDD+ policy domain. Its power arises from its rights-based access to 

formal policy making regarding REDD+ and through several structural and 

relational access mechanisms, notably its access to capital through bi-lateral and 

multi-lateral donors funds, technology such as monitoring, reporting and verification 

systems, knowledge (both their own knowledge and that gained from other actors 

through their hosting of the REDD+ technical working groups) and their social 

relations with other actors such as politicians, donors, and intergovernmental 

organisations. They have also exerted substantial discursive power by (re)framing 
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REDD+ as an economic issue and blaming deforestation and forest degradation on 

market-failure to then propose the commodification of forest carbon as a solution. 

Papua New Guinea Forest Authority 

The Papua New Guinea Forest Authority (PNGFA) is similarly influential to OCCD, 

given its formal mandate (rights-based access) to develop the country’s forest 

resources, and structural and relational access provided by organisational knowledge 

and access to technology, such as forest management techniques and forest inventory 

and monitoring systems. The PNGFA also has access to particular social relations 

that add to its bundles of power, such as relationships with customary landowners 

and local research institutes, built through many years of working with these 

stakeholders. This stands in contrast to OCCD as a new organisation, with nascent 

relationships and a troubled evolution. 

EcoForestry Forum 

A network of NGOs under the umbrella of the EcoForestry Forum (EFF) has also 

been powerful in shaping national REDD+ policies. My findings show that the EFF 

is similarly influential to the two state actors discussed above and occupies a central 

position in networks of communication and information sharing. What EFF may lack 

in terms of rights-based access to REDD+, it makes up for through a number of 

structural and relational access mechanisms. It appears that the EFF is acting as a 

‘policy broker’ (Ingold 2011) helping to connect a group of actors working with local 

customary landowners together with government actors and donors who are central 

to the policy process. The EFF also has access to important knowledge for REDD+, 

including both technical knowledge and traditional ecological knowledge. The EFF 

has gained authority because of strong connections with many landowning 
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communities through its members and is seen as a legitimate representative of the 

interests and ideas of civil society, including customary landowners. The EFF also 

has social relations with other actors that allow it to operate across scales – 

international, national, local – and participate in different policy forums (Ribot and 

Peluso 2003).  

Customary Landowners 

Despite being largely absent from the national REDD+ policy domain, customary 

landowners have been able to access some elements of national REDD+ policy 

processes as well as exerting an ‘indirect agency’ (Schroeder 2010). Customary 

landowners have rights-based access as owners of the forests REDD+ is designed to 

conserve and may hold an effective ‘veto power’ over future REDD+ policy 

implementation in Papua New Guinea. Customary landowners also have structural 

and relational access to REDD+ through their identities and social relations, for 

example as Indigenous peoples, which grant them rights under international law and 

conventions and can bring additional resources. However, customary landowners 

lack important structural and relational access mechanisms that would enable them 

to directly participate in policy processes and realise their vision and interest in 

REDD+, including technology (particularly MRV systems), capital, access to 

markets, and the authority to create institutional arrangements for REDD+.  

Private sector actors 

Private sector actors involved in activities leading to deforestation and forest 

degradation are largely invisible in the national REDD+ policy domain, yet are likely 

to hold significant power to realise their vision of REDD+. For example, logging 

companies and entities issued with a SABL have rights-based access (including legal 



Chapter 9: Discussion 

 259 

and illegal access) to forest areas and hold many important structural and relational 

access mechanisms, such as technology, capital, markets, labour and knowledge, 

which allow them to access and influence many elements of REDD+. Private sector 

actors also have identities and social relations that enable them to influence other 

policy actors. For example, despite their low visibility in either public or policy 

discourse, there is little doubt that private sector actors are ‘active in the corridors, 

lobbying and shaping the positions of states’ (Clapp and Dauvergne 2005: 80). 

9.3.2 Advocacy coalitions 

The preceding discussion of the power and agency of different actors highlights that 

no single actor or actor group currently has access to all the strands of power needed 

to fully realise their vision of REDD+ in Papua New Guinea. To analyse power 

relations within the national REDD+ policy domain in greater depth, the next section 

examines power at the level of ‘advocacy coalitions’ to identify which coalition of 

actors have the power to translate their interests and beliefs into policy.  

Business-As-Usual coalition 

My findings clearly show that, despite the early presence of high-profile REDD+ 

policy entrepreneurs and the government’s pro-REDD+ position at the international 

level, the potential for transformational change was constrained by a dominant 

advocacy coalition that promoted business-as-usual interests (see Chapter 7). The 

power of the Business-As-Usual advocacy coalition was a function of the number of 

its members that have decision-making and regulatory power, together with the 

dominance of an economic growth discourse within the broader political 

environment. In particular, private sector actors within this advocacy coalition wield 
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considerable political influence, and form a key barrier to transformational change in 

forest policy in Papua New Guinea (Filer 2011; Laurance et al. 2011).  

Transformational Change coalition 

A coalition of actors promoting transformational change in forest policy has 

emerged, but it remained a minority coalition and it lacked the power and agency to 

drive major policy change. While the Transformational Change advocacy coalition 

wielded some discursive power, as evidenced by its success in framing REDD+ as a 

potential ‘win–win’ for people and the environment within the public debate on 

REDD+, it failed to institutionalise its worldview and translate its resources into 

power over policy outcomes.  

Pathways to policy change 

Despite the dominance of the Business-As-Usual advocacy coalition, there are 

several potential pathways to transformational change in forest policy, based on 

theories of the policy process, which could lead to effective, efficient and equitable 

REDD+ in Papua New Guinea.  

The distribution of power within a policy domain, that is, ‘whether power is 

concentrated in the hands of one dominant actor or coalitions of actors or whether it 

is shared between actors or coalitions of actors’ (Adam and Kriesi 2007: 134; 

original emphasis) together with the degree of cooperation between actors and 

coalitions, should determine the potential for and type of policy change. Drawing on 

the advocacy coalition framework, the first pathway towards transformational change 

is through the building of ‘coalitions of convenience’ that can bring additional 

resources to minority coalitions. In the case of the national REDD+ policy domain in 
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Papua New Guinea, evidence has already emerged that the oil palm industry and 

NGOs have formed an unlikely alliance against the allocation of SABLs (discussed 

in Chapter 4).  

Second, newly emerging coalitions of convenience with incoming allies who bring 

additional resources can facilitate ‘negotiated agreements’ between the dominant and 

emerging advocacy coalitions over common problems (Weible et al. 2009). The 

moratorium and Commission of Inquiry into SABLs serve as an example of a 

negotiated agreement between Business-As-Usual and Transformational Change 

coalitions aimed at tackling this particular driver of deforestation. There is also 

potential for powerful ‘policy brokers’ (Ingold 2011) within the transformational 

change coalition – namely the OCCD and EFF – to facilitate future negotiated 

agreements across advocacy coalitions. Given EFF’s interests in empowering and 

protecting the rights of customary landowners, this is likely to have positive 

implications for forest-dependent communities by making equity dimensions a key 

aspect of any negotiated agreements.  

Third, there has arguably been a lack of ‘skilful leadership’ (Sabatier and Weible 

2007) to effect major change in forest policy in Papua New Guinea to date. There is 

potential for an individual or organisation with sufficient skilful leadership (along 

with other qualities such as legitimacy and authority) to create a common vision of 

REDD+ under which to mobilise a broad constituency for change. 

 Finally, despite professed political will at the highest levels and the efforts of the 

early REDD+ ‘policy entrepreneurs’, these actors failed to mobilise sufficient 

support and authority to institutionalise transformational change. Drawing on the 

discursive-institutionalist approach proffered by Arts and Buizer (2009), there is the 
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potential for new ideas and meanings associated with REDD+ to become 

institutionalised over time and lead to policy change.   

9.4. Do current institutions allow for policy change that supports 

effective, efficient and equitable REDD+?  

The very nature of tropical forest loss and the complex drivers of deforestation and 

forest degradation are formidable barriers to transformational change. Indeed, as 

Agrawal et al. (2008: 320) suggest, ‘broadly speaking, the goal of forest conservation 

has historically not been met when in conflict with land use changes driven by the 

demand for food, fuel and profit’. This is particularly pertinent in the case of REDD+ 

in Papua New Guinea, given the complex political economy that drives deforestation 

and forest degradation, and the unique socio-cultural and political context, described 

in Chapter 4. These factors may provide little room to manoeuvre for actors seeking 

major forest policy reform such that effective, efficient and equitable REDD+ 

becomes possible. 

In the following sections, I consider the role of institutions in enabling or 

constraining forest policy change in Papua New Guinea capable of achieving 

effective, efficient and equitable REDD+. 

9.4.1 Effectiveness 

The findings of my enquiry question the potential for an international REDD+ 

mechanism to be a ‘game changer’ by engendering new structures that significantly 

alter the balance of power between those actors and actor coalitions that promote 

business-as-usual and those that promote transformational change. Although the data 

presented in Chapter 5 suggest that there have been some ‘easy’ policy wins for 
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REDD+, it is important to highlight that none of those achievements substantially 

threatened the financial or political interests of those who were already committed to 

expanded forestry. This finding is consistent with emerging research from CIFOR’s 

Global Comparative Study on REDD+, which has found that, in most host countries, 

REDD+ policy processes have stalled when they came into conflict with powerful 

vested interests and when tough decisions were required on the distribution of costs 

and benefits from REDD+, particularly where those who benefit from the status quo 

will be worse off (Brockhaus and di Gregorio 2014). Simply trying to make forests 

‘worth more alive than dead’ is overly simplistic and ignores institutional barriers 

and power relations in many REDD+ host countries (Hansen et al. 2009; Clements 

2010). 

However, drawing on political theory, including the Advocacy Coalition Framework, 

a policy window for REDD+, and sustainable development more broadly, may have 

opened up in Papua New Guinea due to several ‘external shocks’ that were able to 

‘change agendas, focus public attention and attract the attention of key [decision 

makers]’ (Sabatier and Weible 2007: 199). These three shocks were (1) international 

pressure and assistance to reduce illegal and unsustainable logging in tropical forests, 

(2) new knowledge on the contribution of deforestation and forest degradation to 

global greenhouse gas emissions, and (3) international and national discourses on the 

value of environmental services provided by forests.  

Several broad societal changes in Papua New Guinea may have provided an 

additional policy window for REDD+, particularly the growth of an educated, urban 

middle class that is mobilising around an anti-corruption/good governance discourse. 

This shift has already proved to be a powerful shock to Papua New Guinea’s political 
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elite, who are increasingly being held to account for perceived corruption, cronyism 

and misappropriation of public funds. Changes in other national policy domains may 

also provide a window of opportunity for REDD+; for example, government policy 

aimed at diversifying the economy could reduce the country’s reliance on log exports 

for economic growth.  

Although these ‘external events’ have mobilised public opinion and coalitions and 

forced a rethink of forest policy in Papua New Guinea, the results of this study 

suggest that the REDD+ policy process reached an impasse and without a shift in the 

balance of power between the main advocacy coalitions, together with skilful 

leadership, these events are unlikely to result in major policy change (Sabatier and 

Weible 2007; Kriesi and Jegen 2001).  

9.4.2 Efficiency 

The cost efficiency of REDD+ was notable for its absence as a major topic of 

REDD+ debates in Papua New Guinea. My study found that, with the exception of 

some government actors and research institutions, the cost efficiency of REDD+ was 

not a major focus for many policy actors.  

However, the cost efficiency of different REDD+ policies and mechanisms was 

central to the development of the Climate Compatible Development Strategy 

(CCDS). As described in Section 5.5.3, the government of Papua New Guinea 

engaged McKinsey & Co. to develop the CCDS and apply their ‘Global Greenhouse 

Gas Abatement Cost Curve’ to identify ‘technically feasible, cost-effective’ 

abatement options’ for Papua New Guinea (GoPNG 2010a: 17). My study found 

evidence that, for reasons of political expediency, the CCDS focussed on emissions 

abatement options supportive of ongoing commercial logging operations, and that 
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would provide the logging sector with access to REDD+ funds, at the expense of 

other cost-efficient abatement options such as improvements in subsistence 

agriculture practices.
56

 

Even though REDD+ represents a ‘new’ approach to forest conservation, it has 

encountered the same constraints as previous initiatives designed to conserve Papua 

New Guinea’s forests, such as donor-funded integrated conservation and 

development projects, which have failed when in direct competition with logging and 

other economic activities leading to forest loss (McCallum and Sekhran 1997; Ellis 

1998; van Helden 2005). 

9.4.3. Equity 

Following the equity framework developed by Brown and Corbera (2003) and 

elaborated by Corbera et al. (2007a), this section considers three distinct elements of 

equity relevant to REDD+: (1) equity in access, (2) equity in decision-making, and 

(3) equity in outcome, and considers equity specifically as it relates to customary 

landowners. 

Equity in Access 

Equity in access refers to the way in which individuals, communities and 

organisations are able to participate in REDD+ and depends upon two main factors: 

(1) access to information, knowledge and networks, and (2) access to land and forest 

resources (Brown and Corbera 2003; Corbera et al. 2007a). In Papua New Guinea, 

                                                 
56

 Although there is a valid argument that realising changes in subsistence agriculture can be difficult 

to achieve due to cultural and other reasons, I do not find that this explains the focus on reduced 

impact logging and secondary forest management in Papua New Guinea’s national REDD+ strategy, 

which is questionable as a REDD+ strategy based on additionality criteria given they are already 

expected under relevant forestry legislation and regulations in Papua New Guinea (Bingeding 2011b). 
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customary landowners ostensibly have access to land and forest resources but 

generally lack access to the information, knowledge and networks needed to 

operationalise any interest they may have in participating in REDD+.  

However, even where local communities have access to intermediary organisations 

that can provide relevant information, knowledge and networks, they may still lack 

access to REDD+ due to the absence of enabling policies and government support 

(Corbera et al. 2007a; Pham et al. 2010; Adhikari and Agrawal 2013; Bosselmann 

and Lund 2013). This is perhaps best demonstrated in Papua New Guinea by the 

experience of the Adelberts Cooperative Society, whose members have access to 

land and forest resources and access to information, knowledge and networks 

(through their long and trusting relationship with The Nature Conservancy) and yet 

still cannot access and participate in REDD+ because of the lack of enabling policies 

and legislation at the national level, effectively restricting their access to REDD+.   

Equity in decision-making 

Despite considerable evidence of the importance of forest users’ participation in 

decision-making for positive environmental governance (Persha et al. 2011), policies 

affecting local people’s rights and access to land and resources are still often 

negotiated within policy arenas that are largely inaccessible to them (Brown 2013). 

In the case of REDD+ in Papua New Guinea, this study found that national-level 

policy processes had not been able to adequately incorporate the interests and ideas 

of forest-dependent communities. 

There is a distinct lack of opportunity for customary landowners to directly 

participate in decision-making regarding REDD+ in Papua New Guinea. This is 

especially notable in the design and development of national REDD+ policies and 
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legislation. This can partly be explained by the concentration of decision-making in 

the country’s capital, Port Moresby, and the geographical spread of the country’s 

customary landowners; the lack of awareness, information and knowledge of 

REDD+ by landowning groups; and the abstract nature of national policy 

development, particularly when the location of REDD+ project sites are not part of 

the policy conversation, meaning the actual landowners whose land may be affected 

by REDD+ remain unknown.  

Although the main focus of this study is on national level policy processes, there is 

evidence that, even when particular sites for REDD+ have been identified, customary 

landowners and local communities remain marginalised in REDD+ decision-making. 

Leggett, and Lovell (2012) and Filer and Wood (2012) both highlight the lack of 

‘landowner awareness’ or what Corbera et al. (2007a) refer to as ‘sensitisation’, 

which leaves local communities with a lack of basic information on the concept of 

REDD+ that may allow them to participate in decision-making about the 

commodification of their forest resources.  

Equity in outcomes 

Corbera et al. (2007a: 368) define equity in outcomes as ‘the distribution of project 

outcomes across project participants, including economic payments and their 

perceived fairness’. While it is still too early to fully examine equity in REDD+ 

outcomes it is useful to examine whose interests are reflected in the outputs of 

REDD+ policy processes, such as national policies and legislation. 

While the national REDD+ policy domain may ostensibly resemble a 'level playing 

field', my analysis of the policy outputs suggests that some interest groups are 

systematically successful in achieving their stated objectives while other groups 
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systematically fail to do so. For example, the Climate Compatible Development 

Strategy did not call for a moratorium on commercial logging within the country, 

instead promoting activities such as reduced impact logging and secondary forest 

management – activities which the logging industry can access and benefit from. 

Thus, I find that current institutional arrangements protect the status-quo, providing 

privileged access to potential REDD+ benefits to those who are already benefitting 

under the current system, at the expense of customary landowners and other actors 

that may also be able to provide effective, efficient and equitable emissions 

abatement. This finding in Papua New Guinea adds to concerns that REDD+ has the 

potential to reproduce unequal power relations (Corbera et al. 2007a). 

Although my enquiry focused on national policy-making processes, my conclusions 

do shed some light on the distribution of power within Papua New Guinean politics 

more generally. That is, it would seem that, despite the representation of relatively 

powerless groups in national policy processes, relatively powerful groups were more 

effective than marginalised groups, such as customary landowners, in securing their 

desired outcomes.  

 

9.5. How can REDD+ policies best be designed to strengthen the 

participation of, and enhance benefits for, forest-dependent 

communities in developing countries? 

It is important to acknowledge that it may not be possible to design REDD+ in a way 

that strengthens the participation of, and benefits for, forest-dependent peoples. If 

REDD+ requires the commodification of forest carbon, then we must acknowledge 
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critiques of the commodification of nature within a neo-liberal capitalist system, 

which point out inherent structural inequalities that can lead to enclosure of forest 

resources, exclusion of local communities, (re)centralised control, and fundamental 

changes in the relationships between people and nature (Kosoy and Corbera 2010; 

Phelps et al. 2010; Larson 2011; Corbera 2012; McAfee 2012). In addition, even if 

well designed, REDD+ policies and mechanisms may be implemented in ways that 

result in unintended or unforeseen outcomes (Lederer 2011). The problem of 

unintended consequences is widely recognised in policy theory (Arts et al. 2014) and 

many political ecologists point to the problem of ‘translation’ of policy into practice 

in accounting for the gap between what is designed and what actually gets 

implemented (Peluso 1992; Latour 1996; West 2006; Murray Li 2007; Milne 2009; 

Corbera and Schroeder 2011). This problem of translating policy design into policy 

implementation is likely to be highly relevant in REDD+ given its complex nature, 

diverse spatial and temporal scales, and the powerful vested interests that are likely 

to protect business-as-usual interests in deforestation and forest degradation.  

While acknowledging these concerns, however, I want to take a more pragmatic 

approach that considers whether certain approaches, or design principles, might 

overcome the potential pitfalls of REDD+ with regard to social inclusion and equity. 

In particular, this study has highlighted two mechanisms that may contribute to 

REDD+ equity: (1) recognition and engagement of forest-dependent communities in 

REDD+ policy processes, and (2) tailoring REDD+ to the unique socio-cultural and 

political context of host countries. I discuss each of these below.   
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9.5.1. Recognition and engagement of forest-dependent communities 

Enabling the meaningful engagement of forest-dependent communities in all aspects 

of REDD+ could contribute in important ways to achieving effective, efficient, 

equitable and legitimate REDD+ (Cotula and Mayers 2009; Larson et al. 2013). 

Involving forest-dependent communities in problem-framing, policy formulation and 

project implementation is likely to require policy processes that are guided by 

principles of deliberative and discursive democracy (Smith 2003; Torgeson 2003; 

Dryzek 2005) but tailored to specific national cultural contexts. It will be difficult to 

adapt and apply deliberative and discursive processes in the context of REDD+ host 

countries, which are generally characterised by poor governance, low levels of 

education, and exclusion and marginalisation of Indigenous peoples and forest-

dependent communities. In Papua New Guinea, where kinship groups own land and 

forest resources, policy processes would need to extend beyond broad and superficial 

consultation with landowner representatives at the national or provincial level, to be 

able to engage and empower individual landowners and landowning groups – and the 

myriad perspectives they hold – to participate in all aspects of the REDD+ policy 

process. 

Many scholars and policy practitioners interested in increasing the participation of 

forest-dependent communities in REDD+, and the benefits they derive from it, have 

had secure land tenure as their starting point, particularly the recognition of 

customary tenure regimes and rights (Cotula and Mayers 2009; Larson 2011). My 

study of Papua New Guinea, where customary rights are protected by law, highlights 

that legal recognition of customary tenure on its own may be insufficient to ensure 

the full and effective participation of forest-dependent communities. Affirmative 
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policies aimed at ‘levelling the playing field’, such as policies granting access to 

information and capacity building, may be needed to enable local communities to 

meaningfully engage in REDD+ policy processes. In addition, community-initiated 

‘bottom-up’ processes that allow people to shape REDD+ through discursive 

practices and express their own interests and perspectives are more likely to be 

perceived as legitimate and provide benefits for forest-dependent communities than 

are externally driven ‘top-down’ approaches (Larson 2011; Brown 2013).  

Although I argue for more direct forms of engagement with forest-dependent 

communities, effective representative organisations still have an important role at 

particular scales and across a range of scales. My enquiry highlighted the influence 

and power of the Eco-Forestry Forum in placing the interests and perspectives of 

forest-dependent communities at the forefront of public and policy debates on 

REDD+ at both national and international levels. Legitimate representatives give a 

voice to the ideas and interests of forest-dependent communities in the many and 

diverse policy forums where REDD+ is being shaped and negotiated. Thus, as a 

design principle, my enquiry highlights the importance of having within the national 

policy domain powerful representatives of forest-dependent communities which have 

local legitimacy, access to international policy forums, and the power to influence 

policy outcomes.  

9.5.2. Understanding the socio-cultural and political realities of national 

contexts 

Designing REDD+ policies capable of strengthening the participation of, and 

benefits for, forest-dependent communities in developing countries requires a deep 

understanding of the unique socio-cultural and political context in REDD+ host 
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countries. In many cases, existing power structures and strong vested interests will be 

formidable barriers to realising effective, efficient and equitable REDD+ in the short 

to medium term. Understanding why past policy reforms have failed; identifying 

who wins and who loses from existing and proposed reforms; and identifying those 

actors – individuals, organisations and coalitions – that have the agency to drive 

change, makes it possible to determine what can be achieved within specific 

‘political realities’ (Hudson and Leftwich 2014) at the national level.  

For this reason, I have adopted a political ecology approach and used the 4Is 

framework throughout my enquiry. Both of these encourage policy researchers and 

practitioners to move beyond a narrow focus on technical or institutional aspects and 

consider the role of politics, power, ideology and agency in enabling or constraining 

transformational change. If these approaches, and the learning they produce, can be 

incorporated into national REDD+ policy processes, there may be a greater chance 

that REDD+ policies are realistically designed to address the participation of, and 

benefits for, forest-dependent communities. 

9.6. Conclusion 

This chapter has discussed the results of my empirical study, in the context of the 

research questions that have guided my enquiry to identify whose ‘voice’ is being 

heard in national policy processes and whose ‘vision’ of REDD+ is being realised. 

My empirical study of national REDD+ policy processes in Papua New Guinea has 

found that a considerable number of state and non-state actors operating across scales 

– international, national and local – have had a ‘voice’ in REDD+ policy processes in 

Papua New Guinea. However, it was a coalition of actors promoting business-as-

usual interests and ideas that was realising its ‘vision’ of REDD+.  
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My research contributes to the body of knowledge on global environmental 

governance by providing empirical data on how forest-dependent communities in 

developing countries fare in the face of attempts to neo-liberalise nature. Although I 

found that a landowner rights discourse was dominant within the REDD+ policy 

arena, this discourse did not dominate the broader forestry and land-use policy arena 

in Papua New Guinea, which is influenced by an economic growth discourse and 

business-as-usual interests. Thus, my findings add to the literature on the 

implications of a lack of congruence and coherence between policy agendas 

developed across scales and sectors for effective policy implementation at the 

national level [see, for example, Pham et al. (2014)].  

My enquiry has sought to address the broader research problem of how REDD+ 

could best be designed to strengthen the participation of, and enhance benefits for, 

forest-dependent communities in developing countries. My study has highlighted the 

need for stronger recognition and engagement of forest-dependent peoples and their 

ideas and interests in national REDD+ policy processes. Furthermore, I have 

demonstrated the critical need to consider the realities of the socio-cultural and 

political context within which initiatives such as REDD+ are to be implemented. 

Understanding that ‘politics matter’ and adapting global ideas to local realities 

(Milne 2009) is vital to achieving effective, efficient and equitable REDD+, both in 

Papua New Guinea and elsewhere in the world.  

In the next chapter, I conclude my enquiry by briefly summarising my work and 

reflecting on the methods used in my study, implications for policy-makers and 

recommendations for future research. 
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Chapter 10  

Conclusion 

10.1. Introduction 

In this concluding chapter, I provide an overview of the research presented in 

previous chapters. I highlight the main findings of my empirical study, reflect on the 

methods and approaches used, and consider the contribution of my research to theory 

and practice in the fields of global environmental governance and neo-liberal 

approaches to the environment. Finally, I suggest directions for future research. 

10.2. Overview of research 

In this thesis, I set out to examine the ability of forest-dependent communities to 

access and influence national REDD+ policy and decision-making processes. I did 

this through a case study analysing the actors involved in national REDD+ policy 

processes in Papua New Guinea and their interests, perspectives and power relations. 

The main objective of the study was to identify whose ‘voice’ is being heard in 

national REDD+ policy processes and whose ‘vision’ of REDD+ is being realised in 

policy outputs in Papua New Guinea. A secondary aim was to identify the blockages 

to, and pathways towards, transformational change in forest policy in Papua New 

Guinea that could make effective, efficient and equitable REDD+ a reality. 

Throughout this thesis, I have also engaged with current debates on the equity 

implications for forest-dependent communities of neo-liberal approaches to the 

environment.  
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This research was influenced by a political ecology approach by analysing the ways 

in which the complex socio-ecological and political systems that operate at the level 

of the nation-state both shape, and are shaped by, emerging forms of global 

environmental governance. A political ecology approach allowed me to go beyond a 

conventional political economy analysis to focus more deeply on issues associated 

with scale, power and justice, particularly when understanding the inter-relationship 

between international environmental regimes and local politicised environments 

(Bryant 1997). My use of a political ecology approach is relatively novel in that I 

applied it to an analysis of access and influence over national-level policy processes 

within the context of global environmental governance.  

I began my empirical study with an analysis of the context in Papua New Guinea into 

which the concept of REDD+ is being introduced. In Chapter 4, I described a country 

of enormous diversity – biologically, socio-culturally, politically and economically. 

One way to picture the situation is to adopt the metaphor of a blanket thrown over a 

messy bed, that is, REDD+ as an intricate patchwork quilt that will look radically 

different from its makers’ original vision once it takes on the lumps and bumps of the 

landscape of REDD+ host countries. Thus the context of REDD+ in Papua New 

Guinea highlights the inevitable tension between globally designed ‘one-size-fits-all’ 

approaches and unique national contexts, and reveals the nation-state as an important 

site for the translation of internationally designed initiatives.  

After describing the general context, I then examined the emergence and evolution of 

REDD+ in Papua New Guinea. In Chapter 5, the government’s early interest and 

high-level promotion of REDD+ at the international level was contrasted with only 

modest changes in national policy and practice. I highlighted that it is at the level of 
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the nation state where international policy ideas collide with domestic political 

agendas, powerful vested interests and local socio-cultural norms, all of which have 

implications for policy outcomes. The research findings also highlighted the 

challenges faced by new organisations that are established at the national level as 

part of international environmental regimes. Existing actors at the national level 

sought to consolidate and expand their power by challenging the legitimacy of new 

organisations and institutional arrangements and were formidable barriers to major 

policy change.  

In Chapter 6, I analysed how REDD+ was framed in the national print media in 

Papua New Guinea to understand the key actors and discourses shaping the public 

debate on REDD+. My analysis found that an equity discourse focusing on the rights 

of customary landowners was dominant within the public REDD+ debate, but that 

forest-dependent communities did not directly voice this view; rather, it was 

promulgated by other actors. In the context of developing countries, limitations 

imposed by distance, language, education and other factors reduce the degree to 

which forest-dependent communities can access, engage with and influence the 

public debate on policies that will affect them and whose successful implementation 

depends on these communities’ support.  

Building on the context analysis and media analysis, in Chapter 7 I identified the 

actors shaping REDD+ policies in Papua New Guinea and their interests and 

perspectives. In many ways, the national REDD+ policy domain is a re-branding of 

an existing ‘conservation policy community’ previously identified by Filer (2005), 

which has been active since the 1990s and comprises state actors, international and 

national NGOs, academics and private sector actors, rather than an entirely new set 
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of actors, ideas and interests. Most of these actors view the concept of REDD+ 

positively, although many are sceptical about whether REDD+ policies and measures 

can be successfully implemented and costs and benefits shared equitably among 

stakeholders. In the main, REDD+ policy actors focused more on forest and 

biodiversity conservation and poverty alleviation than on emission reductions, which 

means that emission reductions are effectively a ‘co-benefit’ of these other activities 

rather than the primary goal. The relatively low priority given to MRV and other 

carbon-related aspects may mean that REDD+ has limited effectiveness as a climate 

change mitigation mechanism, serving instead mainly as a ‘new’ vehicle for 

financing conservation and development initiatives.   

Having identified the actors within the national REDD+ policy domain, in Chapter 8 

I adopted a network perspective to examine the power relationships between policy 

actors. My findings revealed a relatively cohesive policy domain, with well-

connected networks of communication and information exchange, relatively low 

levels of disagreement between actors, and influence perceived to be spread among 

several actors and actor groups. On the one hand, these findings could suggest that 

the policy process in Papua New Guinea is relatively inclusive, with no single actor 

or actor group dominating REDD+ policy formulation. However, I suggest that 

methodological constraints of network analysis tools and techniques, including lack 

of full network data and potential non-response bias, prevented my analysis from 

adequately accounting for the power of what I termed ‘policy ghosts’. My research 

thus revealed the methodological challenges that policy scholars encounter when 

measuring the power of actors who wish to conceal their role and influence in policy 

processes. I partly overcame this limitation by drawing on the advocacy coalition 

framework to analyse power at the level of advocacy coalitions rather than at the 
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level of actors or actor groups. I showed how the combination of analytical 

approaches can address some of the limitations of survey and interview methods in 

terms of non-responses/non-response bias. I also demonstrated the explanatory 

power of the advocacy coalition framework in terms of establishing causal 

relationships and potential pathways to major policy change.  

In Chapter 9, I discussed the findings of my empirical study in the context of the 

research questions that guided this enquiry with a view to contributing to the body of 

knowledge on equity dimensions of global environmental governance and neo-liberal 

approaches to the environment at the level of national policy processes. Overall, the 

research has highlighted the inevitable tensions between structure and agency, or 

what Arts (2012: 8) termed the ‘actor–structure problematique’. REDD+ policy 

entrepreneurs managed to get REDD+ onto both the international and national 

political agenda and appeared to have some policy ‘wins’, including the 

establishment of new organisational structures and a shift in public and policy 

discourse to ‘make forests worth more alive than dead’; however, in the face of 

structural factors, such as competing policies across sectors (e.g. SABLs) and 

powerful vested interests (i.e. logging companies, the ‘virtual’ oil palm industry and 

corrupt politicians), the efforts of policy entrepreneurs and the narrative of REDD+ 

as a ‘win–win’ solution ultimately proved insufficient for radically transforming 

power relations at the national level. By using a mixed-methods approach, drawing 

on policy network analysis tools and techniques and the advocacy coalition 

framework, I was able to conclude that the potential for transformational change in 

forest policy in Papua New Guinea is constrained by the dominance of a business-as-

usual coalition that is protecting the status quo, especially the continued provision of 

private benefits for a small group of actors. Although I identified some pathways for 
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change – in particular, the growth of an urban, educated, middle class that uses social 

media to advocate for good governance and sustainable development is a powerful 

and growing constituency for change – I noted that, if effective, efficient and 

equitable REDD+ is to be realised in Papua New Guinea, there must be a 

fundamental shift in the balance of power between those who support business-as-

usual and those pursuing transformational change.  

10.3. Reflection on empirical findings 

The question of how best to design REDD+ policies to strengthen the participation 

of, and enhance benefits for, forest-dependent communities in developing countries 

underpins my enquiry. Although forest-dependent communities in Papua New 

Guinea are powerful actors in the national REDD+ policy domain, given that they 

own the forests REDD+ is designed to conserve, their ability to influence REDD+ 

policy is limited by their lack of access to policy-making arenas, weak agency, and 

institutional structures that support the status quo.  

My study adds weight to the argument that forest-dependent communities must be 

recognised and empowered as key actors in global environmental governance, rather 

than treated merely as adopters and implementers of externally designed policies. 

Furthermore, it supports the view that forest-dependent communities must be able to 

participate in democratic processes more directly, rather than having their interests 

and perspectives conveyed by other actors, who may have their own agendas or 

interests. My study has also highlighted the need for processes that can better 

connect local needs and perspectives in the design of international environmental 

regimes so that global ideas do not get ‘lost in translation’ at the national level and 

have unintended negative consequences at the local level.  
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However, it is also important to recognise the right of forest-dependent communities 

to not participate in emerging forms of global environmental governance. Neo-liberal 

approaches to conservation, such as REDD+, essentially compel forest-dependent 

peoples to participate in new forms of environmental governance that are completely 

foreign to them. Processes of commodification of forest carbon and other 

environmental services disembody local environments. This puts forest-dependent 

communities at a distinct power disadvantage. Despite their considerable local 

ecological knowledge, their knowledge about the processes of commodifying nature 

is limited. The particularly intangible nature of forest carbon emissions and 

sequestration is an extra constraint on the ability of forest-dependent communities to 

comprehend, let alone access and influence, emerging markets for environmental 

services as evidenced by several accounts from Papua New Guinea in which local 

communities conceptualised forest carbon as a kind of ‘theft’ of their ‘air’ with dire 

consequences for the well-being of both local people and the environment (Filer and 

Wood 2012; Leggett and Lovell 2012).  

These critiques do not suggest that it is impossible for forest-dependent communities 

to access and influence international environmental regimes, merely that this 

potential should not be assumed and that affirmative policies aimed at ‘levelling the 

playing field’ may be needed. Such policies are likely to include broad improvements 

in education, literacy and communications infrastructure for forest-dependent 

communities in developing countries and specific capacity building and resources, 

such as access to information in an appropriate form/language or resources to cover 

their transport and participation costs.  
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10.4. Implications for theory and practice 

This thesis adds an empirical case study to the literature critiquing neo-liberal 

approaches to conservation and the commodification of nature (Castree 2003, 2010; 

Harvey 2003; Liverman 2004; McCarthy and Prudham 2004). Although the refrain 

‘make forests worth more alive than dead’ may be highly attractive, this thesis 

reveals that trying to achieve that goal can mask complex relationships between local 

peoples and their environments and disconnects forest-dependent communities from 

sites of decision-making and power.  

This thesis also highlights the inevitable tensions that occur at the interface between 

policy imposition from above and policy implementation from below. Newly 

imported concepts such as REDD+ have material effects when they are translated 

into new state agencies and institutional arrangements at the national level (Goldman 

2001). The point at which international environmental regimes encounter local 

politicised environments (Bryant 1997) is a key juncture where policies can get ‘lost 

in translation’ (Steinberg 2003). The tension between policy agendas and power 

present at different scales can radically transform policies into something entirely 

different from those initially planned, with unexpected consequences (Latour 1996).  

My enquiry has several implications for the broader policy community, including 

those involved in negotiating international environmental regimes. The most 

significant result of my empirical study is that forest-dependent communities in 

Papua New Guinea had some ‘voice’ but limited direct agency in shaping what 

REDD+ ‘looks like’. Thus, my research adds to concerns that, in a context of 

competing voices and contested meanings over emerging forms of environmental 

governance, it can be very difficult for the voice of even the most powerful forest-
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dependent communities to influence policy outputs. Policy-makers must be aware 

that possessing power and using it effectively are not the same thing. 

My enquiry also supports those scholars who emphasise the need to understand the 

unique socio-cultural and political contexts within which neo-liberal approaches to 

the environment are to be applied (Agrawal et al. 2010; Milne and Adams 2012). 

This thesis highlights the value of a political ecology approach in research aimed at 

understanding how international rules and norms are translated and implemented at 

the level of the nation-state; as such, this thesis expands the field of political ecology 

beyond its traditional focus on understanding the interplay between global forces and 

localised environments.   

Finally, Papua New Guinea may be unique in many ways, particularly in that it has 

formal, legal recognition of customary land tenure, but the findings of this thesis are 

largely generalisable and apply to other developing countries with tropical forests. 

While bearing in mind differences in local socio-political and socio-ecological 

contexts, this thesis provides empirical support for calls for forest tenure reforms in 

favour of forest-dependent peoples and local communities (Cotula and Mayers 2009; 

Larson et al. 2013). However, the case of Papua New Guinea also highlights that 

legal recognition of customary tenure on its own is insufficient for the full and 

effective participation of forest-dependent communities. Affirmative policies to 

strengthen the ability of forest-dependent communities to access and influence 

national-level policy processes will be needed to achieve effective, efficient and 

equitable REDD+. Understanding the interests and ideas of policy actors that are 

either missing or hidden in national REDD+ policy processes, but who hold veto 

power over REDD+ implementation, will also be vital. 
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10.5. Reflection on methods 

Several methodological issues that arise in this thesis are worthy of reflection. The 

first relates to the definition and measurement of ‘power’. In analysing power and 

agency throughout my enquiry, one aspect that I have grappled with is the sometimes 

‘hidden’ nature of power. Methodologically, it is difficult to measure the power of 

actors who seek to conceal their ability to influence policy or to measure forms of 

power that are indirect or even unconscious. Within this context, I found the 

conceptual framework developed by Arts and Tatenhove (2004) particularly helpful 

in conceptualising power as the capacity to achieve policy outcomes, while also 

acknowledging other forms of power, such as discursive power. Building on this 

conceptualisation of power, I identified a new type of policy actor that I termed 

‘policy ghosts’; these are policy actors whose interests are often invoked by other 

actors and whose presence and influence can be sensed in policy outcomes, but who 

are rarely visible in the policy process themselves. This leads me to question whether 

conventional theories of power are sufficient to understand ‘who can make things 

happen’ or, perhaps more importantly, who can prevent things from happening.   

Second, drawing on the work of Torgeson (2003) and others, this thesis highlights 

the value of discourse analysis in research on policy processes. Policy impacts often 

cannot be measured until years or even decades after policy implementation; 

consequently, the discursive practices of policy actors become an important subject 

for identifying whose ideas are gaining traction and whose interests are being served 

by particular discourses and problem-framing. This thesis revealed that REDD+ was 

mainly framed by an economic and political discourse to ‘make forests worth more 

alive than dead’. This framing was in contrast to some local conceptualisations of 
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forest carbon as ‘air’ with mostly local benefits for the health and well-being of local 

communities and their environment. This is an example of the tension that can exist 

between the decontextualised language of globalisation and the detailed contextual 

understanding of local people, with implications for local people’s ability to access 

and influence global environmental discourses. 

Finally, it is worth highlighting the usefulness of the advocacy coalition framework 

in research on national policy processes in developing countries. Use of the advocacy 

coalition framework is novel in the contexts explored in this thesis. As highlighted in 

Chapter 8, this is, to my knowledge, the first time that the advocacy coalition 

framework has been applied in the context of a national REDD+ policy domain; it is 

certainly the first time it has been applied in a study of policy processes in Papua 

New Guinea. Despite criticisms that the advocacy coalition framework was initially 

too heavily focused on the American political system [see a response to this critique 

in Weible et al. (2009)], I found it to be applicable in the context of policy-making in 

a developing country. My application of the advocacy coalition framework is also 

notable for incorporating the relational network data collected for the policy network 

analysis, which has been used in only a few studies that apply this framework 

(Weible 2005; Weible and Sabatier 2005). The combination of network analysis and 

the advocacy coalition framework provided superior explanatory power to either one 

alone, and allowed me to incorporate ‘missing’ or ‘hidden’ actors into my analysis. 

10.6. Future research 

This study provokes several questions for further research, as follows: 
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1. Theories of power: Are conventional theories of power sufficient to 

understand barriers to transformational change? Do current approaches to 

measuring power adequately capture the power of ‘policy ghosts’?  

2. ‘Actor–structure problematique’: What is the role of ‘policy entrepreneurs’ in 

overcoming institutional path-dependencies and mobilising coalitions for 

transformational change? How helpful is the concept of ‘policy 

entrepreneurs’ in theories of transformational change given that they are time 

and space dependent? Are ‘policy entrepreneurs’ and ‘policy ghosts’ useful 

analytical concepts in understanding transformational change? 

3. Incentives: How can we address the problem of business-as-usual interests 

protecting the status quo in order to preserve their private benefits?   

4. Policy processes: What is the relationship between procedural equity and 

distributive equity in the context of great power asymmetries (i.e. does a fair 

policy process lead to fair policy outcomes?)? Or do powerful actors seek to 

change or renegotiate the rules when their interests are threatened?  

5. Historical transformations: Are there lessons for transformational change in 

environmental governance to be learned from historical transformations in 

other sectors, such as the abolition of slavery, universal suffrage or the end of 

Apartheid (i.e. is there a ‘Nelson Mandela model’ for inclusive, low-conflict 

transformational change in environmental governance?)? Is there a particular 

ensemble of leadership qualities, advocacy coalitions, discourses, evidence 

and other factors that is conducive to transformational change?   
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10.7. Conclusion 

In the wake of the United Nations Climate Summit held in New York on 23 

September 2014 and the New York Declaration on Forests,
57

 I am reminded of the 

importance of finding ways to effectively, efficiently and equitably reduce 

greenhouse gas emissions from deforestation and forest degradation. For almost 10 

years, REDD+ has been the subject of significant contestation between actors, 

interests and ideologies. What has not changed is the importance of REDD+ for 

efforts to limit global warming to 2°C. If we do not reduce emissions from 

deforestation and forest degradation, then we do reduce our chances of slowing 

dangerous climate change.  

Despite its multiple objectives, complex nature and uncertain future, REDD+ 

challenges the world’s scholars and policy-makers to find new ways to engage 

forest-dependent communities in emerging forms of global environmental 

governance. Only by understanding and attending to the local political environments 

in which international environmental regimes will be implemented can schemes such 

as REDD+ achieve both their social and environmental objectives in the ‘real world’. 

 

                                                 
57

 The New York Declaration of Forests was endorsed by more than 130 governments, companies, 

and civil society and Indigenous organisations at the UN Climate Summit on 23 September 2014. It 

pledges to halve the rate of loss of natural forests globally by 2020 and strives to end loss of natural 

forests by 2030 (United Nations 2014). 
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Appendixes 

Appendix 1. Details of interviews for context analysis 

Details of interviews conducted as part of context analysis, including organisation 

name and type, interview date, and location. 

Interview 

No. 

Organisation ID Organisation type Date Location 

1 Govt-1 Government 24 May 2011 Port Moresby, PNG 

2 Govt-2 Government 30 May 2011 Port Moresby, PNG 

3 Research-1 Research institute 24 May 2011 Port Moresby, PNG 

4 Research-2 Research institute  27 May 2011 Port Moresby, PNG 

5 NGO-1 National NGO  1 June 2011 Port Moresby, PNG 

6 INGO-1 International NGO 27 May 2011 Port Moresby, PNG 

7 NGO-9 National NGO 27 May 2011 Port Moresby, PNG 

8 INGO-2 International NGO 23 May 2011 Port Moresby, PNG 

9 Private Sector-1 Private Sector 26 May 2011 Port Moresby, PNG 

10 Donor-6 Donor 1 June 2011 Port Moresby, PNG 
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Appendix 2. Details of REDD+ workshop participants  

List of participants (names removed to preserve confidentiality), their organisation 

and organisational type that attended a REDD+ workshop/learning event on 

Reducing Emissions from Deforestation and forest Degradation (REDD) in Papua 

New Guinea held in Port Moresby on 25 November 2011 

Participant 

No. 

Organisation Organisation type 

1 Eco-Forestry Forum (EFF) NGO 

2 CELCOR NGO 

3 CELCOR NGO 

4 CELCOR NGO 

5 Institute of National Affairs (INA) Research institute 

6 Institute of National Affairs (INA) Research institute 

7 FORCERT NGO 

8 FORCERT NGO 

9 PNGFA Government 

10 PNGFA Government 

11 PNGFA Government 

12 PNG Forest Industries Association Private sector 

13 PNG Forest Industries Association Private sector 

14 AusAID Donor 

15 Foundation for People and Community 

Dev. 

NGO 

16 National Research Institute Research institute 

17 National Research Institute Research institute 

18 University of Papua New Guinea Research institute 

19 University of Papua New Guinea Research institute 

20 University of Papua New Guinea Research institute 

21 WWF Western Melanesia Programme NGO 

22 Bismark Ramu Group (BRG) NGO 

23 The Nature Conservancy NGO 

24 Transparency International NGO 

25 WCS NGO 

26 PESECG NGO 

27 Research and Conservation Foundation NGO 
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Participant 

No. 

Organisation Organisation type 

28 JICA Donor 

29 WCS NGO 

30 Lihir Mining Area Landowner Association Private sector 

31 University of Papua New Guinea Research institute 
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Appendix 3. Field trip report: Adelberts Cooperative Society 

Field trip/Case study report  

Case study: Adelberts Cooperative Society 

Date: 11–14 February 2011 

Location: Kabak village, Almami LLG, Bogia district, Madang province, Papua 

New Guinea (PNG) 

Background: I travelled to Kabak village to gain exposure to some of the issues 

facing PNG landowners with regards to the use and management of their forest 

resources. This was to contribute in an ‘informal’ way to my PhD research.
58

 The 

current phase of my research is focusing on the evolution of policies for Reducing 

Emissions from Deforestation and forest Degradation (REDD) in PNG and how the 

views of different stakeholders are being reflected in government policies for REDD 

at the national level. As part of this, I wanted to gain exposure to the views and 

interests of landowners at the local level. 

Site selection: Kabak village is located on the east coast of PNG about 2.5 hours’ 

drive north of Madang town. Kabak was chosen for the field visit as the landowners 

based there are from an inland area around Turutapa, high in the Adelbert mountains 

(approximately a 7 hour walk from Kabak)
59

. These communities have been working 

with The Nature Conservancy (TNC) since 1996, in an effort to develop a 

                                                 
58

 I was not able to organise a PNG research visa in time for my field trip, so did not conduct any 

‘formal’ research during the trip. 

59
 The 7 hour walk to Turutapa was considered too difficult, so instead I spent time at Kabak talking to 

several landowners (‘key informants’) who were based there, either on business as part of the Adelbert 

Cooperative Society or because their children were attending the Kabak primary school, which is the 

closest school for inland communities around Turutapa to access. 
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conservation area on their land, which contains intact forest and significant 

biodiversity.  

Methodology: As the field visit was not part of my ‘formal’ research, I did not apply 

standard research methodologies, and instead relied on informal conversations 

(‘storying’) with community members. Three men from the Adelbert Cooperative 

Society were particularly keen to talk about their involvement in establishing the 

conservation area and other activities (These were: Indiv-7, Managing Director 

Adelbert Cooperative Society; Indiv-5, Chairman Adelbert Cooperative Society; and 

Indiv-6, Board Member Adelbert Cooperative Society). I also chatted with other 

men, women and girls; and teachers from the local primary school.   

Land-use planning process: With support from TNC, the Adelbert landowners have 

undertaken a process of boundary demarcation, to define the border between their 

land, and land owned by neighbouring clans. In 2004 they developed a Land Use 

Management Plan (which was approved by the Almami Local Level Government), 

which designates areas within their defined land area for different purposes – such as 

conservation, food gardens, cash crops, small scale logging, etc. This was seen as a 

strategy to strengthen the landowner’s ability to refuse large-scale logging on their 

land, which they feared would be environmentally destructive, and would not 

provide long-term social benefits
60

.  

Livelihood strategies: The inland Adelbert communities are mainly subsistence-

based. They grow food for household consumption in bush gardens, supplemented 

with some fish and bush meat. Cash income is mainly needed for school fees and 

                                                 
60

 Landowners were successful in a court case that ran from 2000 to 2003 to prevent logging company 

Rimbunan Hijau from logging on their land.  
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health care. As part of the Land Use Management Plan, landowners identified a 

number of livelihood strategies, including cash crops such as cocoa and vanilla, and 

small scale logging. In 2008, landowners joined together and formed the Adelbert 

Cooperative Society (ACS), in an effort to gain a better price for their cocoa. With 

support from TNC they gained Fairtrade certification for their cocoa, which allows 

them to access the international Fairtrade market and potentially gain a higher price 

for their cocoa. Cocoa is currently their main cash crop.  

Development priorities: In conversations with landowners, three key issues were 

regularly raised: 

1. Road access from the coast to inland communities (to improve access to 

markets for cash crops, and for basic social services) 

2. Education (the closest primary school for the inland communities is on the 

coast at Kabak, a 7 hour walk away – meaning children and sometimes 

part/all of their family relocate to Kabak during the school term) 

3. Health (the closes aid post is also located at Kabak, meaning a 7 hour walk to 

receive medical treatment). 
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Photo 1: foothills of the Adelbert Mountains, Madang. 

Photo 2: bush garden and secondary forest in foothills of the 

Adelbert Mountains, Madang. 

Photo 3: House in small village at foothills of the Adelbert 

Mountains, Madang. 



Appendix 3: Field trip report: Adelberts Cooperative Society 

 336 

Conversations about REDD: The landowners had heard of REDD from the media 

and through TNC, as well as several workshops they had attended (including a 

workshop on REDD organised by the Office of Climate Change in 2008; and a 

meeting for civil-society organisations (CSOs) in Madang organised by TNC in 

2010). They also had staff from the Office of Climate Change come to visit them in 

Kabak, as well as people representing a private carbon broker (‘carbon cowboy’). 

They were interested to know what aspect of REDD my research was on. I explained 

that I was interested to see how the views of various stakeholders are being reflected 

in the development of REDD policies at the national level.  

In our discussions, REDD was generally viewed positively by the landowners – and 

as a potential opportunity for them. However, they had questions about how it would 

work in practice. The key issue raised was benefit-sharing – what proportion of the 

benefits would go to landowners, and what proportion would go to the government. 

It was widely felt that landowners should get the majority of benefits (70-80%) with 

government getting the remaining smaller percentage. This was seen as fair as 

landowners ’own’ the land. There was also a perception that government services 

(and the government itself) does not really ‘make it’ into their isolated inland 

communities – so why should the government get a large share of the benefits from 

their resources? One landowner suggested that the Mama Graun Trust was a good 

model for distributing benefits to landowners, saying he would like to see REDD use 

something similar (Indiv-7 pers. comm.). 

I asked the landowners how they would feel if REDD focused more on Sustainable 

Forest Management in logging concessions [part of the current REDD strategy], 

rather than forest conservation in areas such as their community conservation area – 
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which may preclude them from REDD. One landowner said that if forest 

conservation is not part of REDD, that would be fine – they would just continue to 

do cocoa and vanilla. But if they do REDD and the government gets most of the 

benefits then they would be angry (Indiv-5, pers. comm.).  

This may suggest that access to the REDD scheme is not a major concern for some 

landowners – but that the benefit-sharing arrangements between the government and 

landowners, should they choose to participate in REDD, is far more important.  

They were also interested to know if communities that have not been through a 

similar land-use management planning process could access REDD. They expressed 

concern that without proper boundary demarcation in particular, REDD could lead to 

conflict with neighbouring clans. One landowner said that their community was 

alright, as they already had a land-use management plan but there might be problems 

for other communities without plans or agreed boundary demarcation, and this was 

seen as a vital first step: 

Our conservation communities are OK. We have a land use 

management plan. But it’s not OK for communities with no land use 

management plan. It might bring a new problem from one clan to 

another because they don’t have land boundaries fixed. So it might 

make a problem. So first that must be fixed (Indiv-5, pers. comm.).
 61

   

They also felt that the land-use management planning process they had been through 

made them ‘ready’ for REDD – where other communities would not be: 

                                                 
61

 This concern was certainly supported by stories they told us about a recent dispute with people 

relocated from Manum island to land near them at Kabak. The dispute had escalated into a violent 2-

year inter-clan conflict, which reportedly resulted in deaths and caused the local primary school to 

close down for 2 years and women and children to be sent inland for safety. 
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For solving the problems with REDD I think the conservation areas 

are better – they are ready (Indiv-6, pers. comm.). 

I asked the landowners what they thought of the concept of carbon trading, 

particularly with regard to placing a new value on forests (i.e. the carbon 

sequestration value). One answered that he really liked carbon trading because it was 

a way to get benefits without damaging their resource: 

I’m a conservation man and I really like carbon trading because I can 

get a benefit from the [forest] resource with no damage – the forest is 

still there but at the same time it can change lives (Indiv-7, pers. 

comm.).    

Another commented on the potential value of REDD+ as a livelihood activity for 

those in remote areas with limited access and a lack of services: 

REDD is good for those in the bush with no government services and 

roads. You don’t have to carry carbon to the coast like cocoa or 

vanilla (Indiv-5, pers. comm.).   

Conclusion: In general, the landowners I spoke to were very engaged and committed 

to the land-use management plan they had developed, and were interested in REDD 

simply because they had designated a conservation area, agreed boundaries, 

established a monitoring team and other activities which they thought made them 

‘ready’ for REDD. However, they had no interest in REDD unless they perceived 

that the benefits would be shared equitably between the government and themselves. 

If the government received what they perceived to be too high a proportion of the 

benefits, or if the benefits did not make it down to the community level due to 
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government mismanagement or corruption, then they would simply not participate in 

a REDD scheme and would continue generating income through the other livelihood 

strategies outlined in their land-use plan (particularly cocoa).   
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Appendix 4. Field trip report: Simbukanam community 

conservation area 

Field trip/Case study report  

Case study: Simbukanam community conservation area 

Date: 27–29 October 2011 

Location: Madang Province, Papua New Guinea  

Purpose of field visit: We travelled to the Tokain groups of villages and the 

Simbukanam community conservation area to gain exposure to some of the issues 

facing PNG communities with regard to the use and management of their forest 

resources. This was to inform our research on policies for Reducing Emissions from 

Deforestation and forest Degradation (REDD), in particular to better understand 

perspectives and needs at the community level. 

Methodology: The exposure visit was informal and did not apply standard research 

methodologies. Instead, it relied on observation and conversations with several 

community members (key informants), particularly: 

 Indiv-8, Simbukanam clan leader 

 Indiv-9, Elder, Tokain 1  

 Indiv-10, Gildipasi Adviser/community member, Tokain 1   

We also spoke with other men, women and girls about general development issues 

facing the community, and with the head of Ward 4 of the Sumgilbar Local-Level 

Government about his interaction with national-level policy processes.  
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Location: The Tokain group of villages (Tokain 1, Tokain 2 and Simbukanam) are 

located in Wards 4 and 5 of the Sumgilbar Local-Level Government within the 

Sumkar District, about two hours’ drive from the town of Madang. There are two 

main clans in Tokain 1: the Baine and the Inong Gomang. In Tokain 2, the four main 

clans are the Yadigam, Dimon, Dalem and Kalasika. Those in Simbukanam are the 

Ameng and Muniguwin. These eight clans have organised themselves into a 

collective group and refer to themselves as the ‘Gildipasi’ people.   

Gildipasi organisation: Gildipasi began in 1984 as an informal local community 

group in response to the impact of outside forces on community livelihoods and 

traditional ways of life. It is now a central community organisation. Of particular 

concern to its members are the impacts of long-term logging in the area and proposed 

new deep-sea mining ventures. 

Livelihood strategies: The Gildipasi communities have a largely subsistence 

lifestyle. They grow food for household consumption in bush gardens (See photos 1 

and 2). The main source of income for families in the community comes from 

marketing copra, cocoa and garden produce. Many families grow betel nut (buia), 

which they sell to Highlanders (where betel nut cannot grow). Some vanilla is grown, 

although a decline in world prices has reduced the production of vanilla. Sales of 

handicrafts such as string bags also provide a source of income.  

Background to the Simbukanam Community Conservation Area: Forests in the 

Gildipasi area were part of a logging concession granted to a subsidiary of 

Malaysian-based logging firm, Rimbunan Hijau [in what year?]. Villagers became 

unhappy with the environmental and social impacts of logging operations [in the 

1990s?], including over-harvesting, pollution of local rivers, disturbances to local 
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birds and animals affecting hunting, and damage to local roads by heavy machinery. 

In protest, villagers from the area blockaded the access road and told the logging 

company they were no longer welcome – in their words, telling the logging company 

to ‘get out’. The logging company ceased operations. 

In 2003, two Simbukanam clans (Ameng and Munuguwin) and one Imbap clan 

(Saingham) signed a five-year conservation deed to protect 1000 hectares of 

unlogged forest. The quasi-legal conservation deed was seen as a strategy to prevent 

further logging, and to preserve the flora, fauna and cultural values of the forest for 

future generations. A governance committee oversees management of the 

conservation area and enforces regulations aimed at preventing resource extraction 

and felling of trees.  

In 2008, the conservation deed was re-signed for another five years, with an 

additional five clans allocating a further 1000 hectares of forest (including forest that 

had been logged), taking the total area of forest covered by the conservation deed to 

close to 2000 hectares (1928 ha). Local communities have reported the recovery of 

some important animal species (particularly for hunting), including cassowaries, 

freshwater prawns and eels. 
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Visit to Simbukanam Community conservation area 

 

 

 

  

Photo 2: Bush garden outside the Simbukanam Community 

Conservation area 

Photo 3: Secondary forest within the Simbukanam 

Community Conservation Area 

Photo 1: Secondary forest cleared for food gardens (outside 

the conservation area).  
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Informal interview with Indiv-8: We asked Indiv-8 how he might define equity in 

the context of REDD in PNG. He identified the Tok Pisin phrase ‘Dilim Good’ 

(‘share’, ‘good’) as one way to describe equity in the context of REDD. This phrase, 

he said, would imply that everyone involved would be satisfied [with their share]. 

When we asked how this notion would work in the context of someone being 

‘greedy’, Indiv-8 suggested that within the village context, people would gossip – 

implying that someone’s reputation would be damaged if they acted in a greedy way. 

He gave an example of a village chief dividing up a pig to distribute amongst village 

members – all members would receive a share. Some might get a bone, but would 

Photo 4: Edge of the Simbukanam Community 

Conservation Area 

Photo 5: Primary forest within the 

Simbukanam Community Conservation Area 
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also get a small piece of the good meat as well. So while each person’s share is not 

equal, the Chief would allocate meat in a way that would broadly be considered as 

fair and balanced (equitable). 

Indiv-8 attended the ‘Voices and Choices’ workshops organised by The Nature 

Conservancy. One outcome of those workshops was that participants felt that a large 

percentage of benefits from REDD should go to local people. Even if people 

understand that the government provides important services which allow landowners 

to sell carbon and realise benefits, they still wouldn’t be happy if the government 

tried to take an equal share of the benefits. Indiv-8 added that people don’t trust the 

government. Too much money is spent in towns and cities. There is too much 

corruption. 

When asked about aspirations for the future, Indiv-8 replied that they are interested 

in small-scale logging and a portable sawmill (which a neighbouring community, 

Malas, has). He also highlighted the tensions between the old generation and new 

generation – suggesting the new (younger) generation want ‘fast development’. 

Informal discussion with Indiv-11, Head of Local-Level Government Ward 4: A 

brief, opportunistic conversation was held with Indiv-11, Head of Local-Level 

Government (LLG) Ward 4 (which covers the Tokain group of villages). I asked how 

information gets from the national level down to the local level. He replied that there 

is a structure where Ward heads attend meetings at the provincial level where 

information etc. is fed down. I asked how LLGs may be involved in national policy 

development, using PNG Vision 2050 as an example. I asked if he had heard of 

Vision 2050, and he said he had not. I asked how government may seek input from 

LLGs in the development of a policy such as Vision 2050 and he suggested it would 
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come through the provincial level. He highlighted the general lack of financial 

resources for LLGs: Ward 4 gets an annual allocation of K4000 and from that they 

are meant to maintain the health clinic, school, roads, etc., but this amount is 

insufficient. In general, it seemed that Ward 4 was under-resourced and not 

connected to national-level policy-making.  

Informal discussion with Indiv-9, Tokain 2 Elder: Indiv-9 provided us with 

information on how Gildipasi was formed and its objectives. He also spoke about the 

differences between the aspirations of the ‘old’ generation and the ‘new’ generation, 

particularly with regard to development aspirations. He noted that the new generation 

wanted development, but not necessarily through the use of their own ‘sweat equity’.   

Informal discussion with Indiv-10, Gildipasi adviser: Indiv-10 was a former 

community development worker for the Bismark Ramu Group (BRG), and has 

applied the techniques and approaches he learnt to his own community (the Tokain 

group of villages). When asked how he would define equity in the context of REDD 

in PNG, he described a situation where the national government would get an 

amount that was proportional [to their effort], then provincial government, LLGs, 

and wards. Basically, government at all levels would need something – that’s what 

the administration system is for. He described the need for a ‘small something’ to 

make it down to the community level. He used as an example the money we paid the 

community for hosting us (accommodation, food, guides, etc.): of the K300 we paid, 

K100 was to go to those who directly helped us, while K200 would go into the 

conservation area to help show the community the value of the conservation area and 

act as an incentive for their work. We discussed the issue of trust: landowners must 

have trust in the government and the government must have trust in the landowners  
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Conclusion: Discussions with key informants in Tokain/Simbukanam were broadly 

consistent with perceptions and attitudes gained through similar discussions with the 

Adelbert communities, which I visited in February 2011. Key conclusions of 

relevance to REDD include: 

 A general lack of trust in the government, specifically with regard to benefits 

making their way from the national to the local level 

 A very strong perception that ‘equitable’ benefit-sharing would see the vast 

majority of REDD benefits going to landowners/local communities – but also 

recognising that the government must get something 

 Community aspirations for development that preserves cultural, social and 

environmental values but which allows the ‘new’ generation to achieve their 

aspirations. 
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Appendix 5. Organisations represented in media interviews 

List of organisations from which a representative was interviewed as part of the 

media discourse analysis, including organisation identification number, organisation 

type, interview date and location. 

Interview 

no. 

Organisation 

ID 

Organisation type Interview date Location 

1 Media-1 International wire service 26 July 2011 via telephone  

2 Media-2 National newspaper 1 August 2011 Port Moresby, PNG 

3 Media-3 National newspaper 13 July 2011 Port Moresby, PNG 

4 Media-4 National Radio 19 August 2011 Port Moresby, PNG 

5 Media-5 Website  9 August 2011 via email 
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Appendix 6. Letter inviting participation in the study 

Dear <NAME>,  

The Centre for International Forestry Research (CIFOR), based in Bogor, Indonesia, 

would like to request your organisation’s participation in a study on REDD policy 

processes in Papua New Guinea. This would include a 1-hour face-to-face interview 

and completion of a survey/questionnaire at a time that is convenient for you.  

Project Overview: 

The PNA is being undertaken as part of CIFOR’s Global Comparative Study on 

Reducing Emissions from Deforestation and forest Degradation (GCS-REDD). The 

GCS-REDD is currently being undertaken in 11 countries across Asia, Africa and 

Latin America. It is being undertaken in PNG in partnership with the University of 

Papua New Guinea (UPNG) and the National Research Institute (NRI).  

The GCS-REDD consists of four components: national initiatives around REDD 

policy processes and strategies; REDD project sites; monitoring and reference levels; 

and knowledge sharing. The aim of the GCS-REDD is to inform policy makers, 

practitioners and donors about what works in reducing emissions from deforestation 

and forest degradation, and enhancement of forest carbon stocks in developing 

countries. 

Component 1 of the GCS-REDD, which is currently being undertaken in PNG, 

analyses how national processes that formulate and implement REDD policies reflect 

diverse interests at all levels62. Component 1 has 5 sub-tasks: 

1. Country profile 

2. Media discourse analysis 

3. Policy Network Analysis (PNA) 

4. Analysis of national REDD strategies 

5. Analysis of specific policies 

We would be pleased if your organization would be involved in the Policy Network 

Analysis (PNA). The PNA will identify the actors and structural aspects of the 

REDD arena in Papua New Guinea, and consider implications for effective, efficient 

and equitable REDD strategies. The PNA examines questions including: 

 Who is involved in national REDD policy making? 

 What are their perceptions, interests, and power relations? 

 What are their networks of information and influence? 

As part of the PNA, we are looking to conduct surveys and interviews with a list of 

REDD policy actors (organisations). Your organisation has been identified as a 

REDD policy actor, by an expert panel consisting of representatives of government 

                                                 
62

 For further information please see http://www.forestsclimatechange.org/  

http://www.forestsclimatechange.org/
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agencies, business organisations, academia and scientific organisations, civil society 

organisations and international organisations. 

Information provided by your organization during the interview and survey will 

remain strictly confidential. The findings of the research will not be individually 

identifiable and will be aggregated according to stakeholder groups, such as NGO’s, 

government agencies, donors etc.  

The interview will take approximately 1 hour and the survey between 1 - 2 hours. 

We would like to undertake these activities with a representative of your 

organization who has knowledge of the organisation’s current and past involvement 

with REDD in PNG.  This could involve one or more representatives, and different 

representatives could undertake either the survey or interview. They can either be 

carried out during one meeting or on different occasions.  

We will be undertaking the surveys/interviews in 3 blocks: 

1. next week from the 7
th

-10
th

 of November  

2.  late November - mid December 2011 

3.  early January- February 2012.  

At this stage I would be pleased if you could indicate your organisation’s interest and 

availability to participate in the survey and interview activities, and the most suitable 

person for us to contact.  

We will follow up with a phone call in the coming weeks to confirm a suitable time. 

If your organization has a preferred date, please feel free to let us know and we will 

incorporate this into our planning. 

For further information regarding the GCS-REDD and CIFOR’s work please see 

http://www.forestsclimatechange.org/ or contact Maria Brockhaus, who is leading 

Component 1 of the GCS-REDD, at m.brockhaus@cgiar.org.  

We look forward to your participation in the study and hope you will find the results 

of the study useful for your organization. 

Yours Sincerely, 

<Name> 

<Position> 

Centre for International Forestry Research 

http://www.forestsclimatechange.org/
mailto:m.brockhaus@cgiar.org
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Appendix 7. Plain language statement for research participants 

To be read out/given to participants at the beginning of semi-structured 

interviews/focus groups (Note: this will also be translated and delivered in the 

appropriate language for each participant). 

My name is Andrea Babon. I am a PhD student from Charles Darwin University in 

Australia. I am conducting a research project entitled: Equity implications for forest-

dependent communities of Reducing Emissions from Deforestation and forest 

Degradation (REDD). 

The aim of the research is to contribute towards a better understanding of how 

REDD policies and processes can be designed and implemented to allow for the 

participation of, and benefits for, forest-dependent communities in developing 

countries.  

As part of this research I would like to collect information on the development of 

REDD policies and processes, the key stakeholders involved and their relationships 

and influence, as well as more general information on different perspectives on 

REDD.  

You are not obliged to participate in the research. If you choose not to participate, 

this decision will not carry any penalty or discrimination. If you do choose to 

participate you will not be obliged to answer any particular question or set of 

questions if you do not want to,  and refusal to answer any questions will not carry 

any penalty or discrimination.   

You can choose to withdraw from the research at anytime without penalty or 

discrimination. If you choose not to continue with the interview/focus group, any 

data already collected from you will not be used in the research.  

Aggregated results will be used for research purposes and may be reported to other 

research participants and in scientific journals. However, you will not be identified 

by name or any other means in any written or spoken delivery of information 

collected during the research. All notes and recordings will be stored in a secure 

place and no one except myself and my research supervisors will be able to access 
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them. I will be happy to provide you and/or your organisation with copies of any 

research reports or publications resulting from the research. 

Please let me know if you do not consent to participate in this interview/focus group, 

or if you feel your organisation or some other person needs to consent to your 

participation first. 

If you want further information about the research please ask me, or contact me via 

e-mail at andrea_babon@yahoo.com.  

If, during the course of the project, you have any concerns about the project or the 

researcher, you may contact the Executive Officer of the Charles Darwin University 

Human Research Ethics Committee, who is not connected with this project and who 

can pass on your concerns to appropriate officers within the University. The 

Executive Officer can be contacted on 1800 466 215 (freecall) or by email: 

cduethics@cdu.edu.au 

With Sincere Thanks, 

Andrea Babon 

This information sheet is yours to keep

mailto:andrea_babon@yahoo.com
mailto:cduethics@cdu.edu.au
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Appendix 8. Social organisation survey 

SOCIAL ORGANISATION OF THE NATIONAL REDD POLICY DOMAIN 

SURVEY TEMPLATE 

Interview Number: ______________                    Organisation ID: _________________ 

 

 

{if the above is a subunit of bigger organisation specify:} 

The above organisational actor is part of:  

 

Name of main organisation: ____________________________________________________ 

 

Name of organisation’s informant: ______________________________________ 

Informant’s position within the organisation: ______________________________________ 

Informant's Title: ____________________________________________________ 

Informant's Telephone: _______________________________________________ 

Second Informant (IF ANY):  __________________________________________ 

Informant's Title: _____________________________________________________ 

Informant's Telephone: _________________________________________________ 

 

Interviewer: ___________________ 

Date: __________________________ 

Time: __________________________ 

Place: _________________________ 

NOTE: wording in {  } brackets is explanatory text aimed at the interviewer to highlight 

specific aspects of the survey. It is thought for internal use. 

  

Name of Organisation (core actor):  



Appendix 8: Social organisation survey 

354 

 

Organisational Efforts on REDD  

Introduction 

This research project studies the positions and activities of organisations concerning issues 

related to Reduced Emissions from Deforestation and Degradation (REDD).  There are many 

different opinions about this subject.  We would like to talk with you today about the 

positions and activities of (ORG NAME) concerning these issues.  Because interviews are 

being carried out with many organisations, we will follow an interview guide to make sure we 

cover all the questions. The name of the respondent will be kept confidential.  

 

Question 1:  Please indicate the amount of effort your organisation typically devotes to each 

theme related to land use and REDD, using the six response categories to the right. 

TABLE Q1. ORGANISATIONAL EFFORT – LARGE THEMES 

 

N
o
n
e 

V
ery

  

L
ittle 

L
ittle 

M
o
d
erat

e M
u
ch

 

V
ery

 

M
u
ch

 

Main REDD-PLUS issues         

1. Forest Conservation  0 1 2 3 4 5 

2. Enhancement of forest carbon stocks (forest 

restoration /regeneration) 

0 1 2 3 4 5 

3. Sustainable logging practices (RIL; forest 

certification) 

0 1 2 3 4 5 

4. Afforestation and reforestation  0 1 2 3 4 5 

5. Agricultural land use emission reduction  0 1 2 3 4 5 

REDD co-benefits         

6. Tenure rights (land, trees) 0 1 2 3 4 5 

7. Biodiversity conservation  0 1 2 3 4 5 

8. Poverty alleviation and equity (including 

distribution of REDD revenues) 

0 1 2 3 4 5 

9. Forest governance (illegal logging, rule of law, 

corruption)
63

 

0 1 2 3 4 5 

                                                 
63

 Here intended as potential co-benefits (output of REDD schemes) 
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10. Community-Based or Joint Forest Management 
1
 

0 1 2 3 4 5 

Other         

11.  Adaptation to climate change 0 1 2 3 4 5 

12.  REDD International and/or national finance 

mechanisms design 

0 1 2 3 4 5 

13.  REDD related carbon trading/brokerage  0 1 2 3 4 5 

14.  Design of national level REDD strategies and 

policies  

0 1 2 3 4 5 

15.  Design of subnational level REDD strategies 

and policies 

0 1 2 3 4 5 

16.  Implementation of REDD site activities 

(including demonstration sites activities, e.g. World 

Bank and UN-REDD)   

0 1 2 3 4 5 

17.  REDD Scientific Research  0 1 2 3 4 5 

18.  Other, specify: 

……………………………………… 

0 1 2 3 4 5 

 

Question 2: Which theme in Table Q1 does your organisation have the longest experience 

with?___________ 

Question 3: Roughly, what percentage of its total work does (ORG NAME) devote 

specifically to REDD issues?________ % 
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Organisational Stance on International and National REDD Issues 

Question 4: Next we want to talk about the stance or position of (ORG NAME) on important 

international and national issues regarding REDD.  In Table Q4, these issues are stated in a 

one-sided manner to allow agreement or disagreement. Please circle the number that best 

reflects the level of agreement/disagreement of (ORG NAME)’s typical policy stance with the 

issue as stated. Please note that not all organisations are engaged with the vast variety of 

issues related to REDD.  If you feel there is no specific or implied position of your 

organisations on one of the issues you can tick ‘neither agree nor disagree’. If the topic is 

unknown to you and your organisation please tick ‘not known/no response’ 

NOTE: These response categories differ from the previous ones. {the choice ‘not known/no 

response’ should also be ticked in cases when the respondent does not know or does not 

respond} 

TABLE Q4. ORGANISATIONAL STANCE ON NATIONAL REDD ISSUES 
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 / 
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o
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S
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d
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D
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REDD: International issues:       

1. REDD is an effective option for reducing greenhouse 

gas emissions globally 
0 1 2 3 4 5 

2. REDD is a  financially affordable way to mitigate 

climate change  
0 1 2 3 4 5 

3. REDD will assure fairness in the international 

distribution of environmental costs and benefits 
0 1 2 3 4 5 

4. REDD schemes should only be financed through funds  0 1 2 3 4 5 

5. In the long-run REDD should be included in schemes to 

offset credits in compliance carbon markets 
0 1 2 3 4 5 

6. In the post-Kyoto regime the definition of forest should 

exclude monocultures 
0 1 2 3 4 5 

REDD: General national issues: 
      

7.  All REDD accounting and payments should go through 

the national governments  
0 1 2 3 4 5 
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(continues) 

8. REDD benefits should reward large-scale 

industries/companies for reducing forest emissions 
0 1 2 3 4 5 

9. REDD should mainly reward local people for emission 

reduction activities 
0 1 2 3 4 5 

10. REDD schemes will exacerbate conflicts about 

forest land and forest resources 
0 1 2 3 4 5 

REDD Co-Benefits:   
      

11.  All REDD schemes aimed at reducing CO
2
 

emissions should also require the realization of other 

key benefits like poverty reduction and biodiversity 

conservation 

0 1 2 3 4 5 

12. Improved recognition of local tenure rights is a 

pre-condition for effective and equitable implementation 

of REDD schemes 

0 1 2 3 4 5 

13. REDD schemes developed with the sole objectives 

to reduce CO
2
 emissions are likely to be in contrast with 

biodiversity conservation aims. 

0 1 2 3 4 5 

14. REDD schemes will be an important resource to 

reduce poverty  

 

0 1 2 3 4 5 

15. Without  involvement of local people in their 

implementation, REDD projects are  unlikely to be 

effective  

0 1 2 3 4 5 

Governance of REDD:   
      

16. REDD schemes will provide incentives and 

resources to improve forest governance (e.g. Illegal 

logging and rule of law)   

0 1 2 3 4 5 

17.   Strengthened governance is a pre-condition for 

successful REDD schemes 
0 1 2 3 4 5 

18. REDD schemes will further weaken the limited 

administrative capacity of the state 
0 1 2 3 4 5 
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One of the main challenges for an effective REDD national 

strategy is … 
      

19.  … lack of knowledge and awareness on REDD 

by relevant stakeholders 
0 1 2 3 4 5 

20.  … achieving effective coordination between state 

agencies, the private sector, and civil society 
0 1 2 3 4 5 

21.  … the lack of technical expertise for monitoring 

carbon emissions and sequestration 
0 1 2 3 4 5 

22.  …. the effective clarification of tenure rights  0 1 2 3 4 5 

23.  … contradictions among laws and regulations in 

forestry, agriculture and other sectors 
0 1 2 3 4 5 

24.  … social conflict and local resistance 0 1 2 3 4 5 

25.  … effectively addressing main drivers of 

deforestation without compromising  development 

objectives 

0 1 2 3 4 5 

26.  … achieving broad consensus on changes in 

existing land use plans   
0 1 2 3 4 5 

27.  … low capacity to enforce laws and regulations  0 1 2 3 4 5 

28. ... negotiating with powerful special interests 

influencing the main drivers of deforestation 
0 1 2 3 4 5 

REDD and Science:         

29.  Scientific experts are the best and final authority 

on REDD  

0 1 2 3 4 5 

30. Scientific experts dominate the national REDD 

policy discussion, at the expense of other relevant 

interests (e.g. business and civil society organisations) 

0 1 2 3 4 5 



Appendix 8: Social organisation survey 

359 

{Below is a space for any notes by the interviewer on the above section} 

Technical REDD Aspects:       

Below, are a few further stances with refer to very 

technical aspects of REDD. Not all organisations involved 

in the REDD policy domain will be familiar or engaged 

with these issues, which are usually only relevant for more 

scientifically specialized organisations. If your organisation 

is not familiar with these issues please tick ‘0’ 

      

31. REDD schemes are also likely to help countries to 

cope or adapt to the impacts of climate change 

0 1 2 3 4 5 

32. REDD schemes should always require permission 

from local forest resource users in the form of Free Prior 

and Informed Consent (FPIC) 

0 1 2 3 4 5 

33. Forest conservation schemes, sustainable forest 

management and enhancement of forest carbon stocks 

should all be eligible for REDD  

0 1 2 3 4 5 

34. REDD mechanisms are unlikely to be effective in 

reducing national level emissions because of difficulties 

in controlling leakage and in assuring the additionality 

and permanence  

0 1 2 3 4 5 

35. A national approach (for reference levels, MRV, 

rewards etc.) is necessary to ensure effectiveness of 

REDD schemes (as compared to project-based 

approach)  

0 1 2 3 4 5 
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Organisational Activities 

Question 5: Please look at Table 5 below.  This is a list of organisational activities. Please 

indicate how much effort your organisation devotes to each type of activity related to 

REDD, using the six response categories to the right.  

 

TABLE Q5. ORGANISATIONAL ACTIVITIES ON REDD 

 None Very  

Little 

Little Mod- 

erate 

Much Very 

Much 

1. Advocacy 0 1 2 3 4 5 

2. Fund-raising 0 1 2 3 4 5 

3. Networking (facilitating 

coordination and/or information 

flows between organisations) 

0 1 2 3 4 5 

4. Publications and education 0 1 2 3 4 5 

5. Project implementation 0 1 2 3 4 5 

6. Research 0 1 2 3 4 5 

7. Government policy advice  

(your organisation does not hold 

formal decision-making 

authority) 

0 1 2 3 4 5 

8. Government policy formulation 

(your organisation holds formal 

decision-making authority) 

0 1 2 3 4 5 

9. Government policy 

implementation 

0 1 2 3 4 5 

10. Regulation of businesses 0 1 2 3 4 5 

11. Carbon trading, brokering, 

investment advice  

0 1 2 3 4 5 

12. Changing public awareness 

and behaviour 

0 1 2 3 4 5 

13. Provide discussion forums 0 1 2 3 4 5 

14. Other, specify: 

…………………. 

0 1 2 3 4 5 

 



Appendix 8: Social organisation survey 

361 

Networking among Organisations 

{This section investigates REDD policy networking activities. It identifies and traces different 

types of relations between organisations. Questions refer to the influence of other 

organisations, communication/exchange of information, sources of scientific information, 

organisations with opposing positions, and organisations with whom there is collaboration} 

  

Network questions introduction: 

Now we want to ask about (ORG NAME)’s relations with other organisations and actors. 

Please answer each question by putting a tick by the relevant organisations from the following 

list. There is also space at the bottom for you to add important organisations/actors if they are 

not on the list. 

 

Question N 1: {Influence - subjective}   

Please indicate those organisations that stand out as especially influential on domestic REDD 

policies by putting a tick after the organisations’ names. 

 

Question N 2:{Regular COMMUNICATION and  INFORMATION EXCHANGE }  

Please indicate those organisations with which (ORGNAME) regularly or routinely discusses 

and exchanges information about national REDD policy matters?  

 

Question N 3: {RECEIVE expert scientific information about}  

Sometimes organisations need expert scientific information about REDD that can only be 

provided by other organisations or particular scientists.  On which organisations does 

(ORGNAME) rely on to obtain reliable scientific information on REDD?   

(if information is received from independent consultants not affiliated with any specific 

organisations, please add the name of the consultant at the bottom of the list and tick it) 

 

Question N 4: {GIVE FUNDS }  

To which organisations on List 1 has  (ORGNAME) contributed substantial funds or other in-

kind resources as payments and cost-sharing for services or goods, or for voluntary 

contributions including co-sponsoring of activities of common interest. 
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Question N 5: {RECEIVE FUNDS }  

From which organisations has (ORGNAME) received substantial funds as payments for 

services or goods, or as other types of contributions including co-sponsoring of meetings and 

events? 

 

Question N 6: {OPPONENTS} 

With which organisations does (ORGNAME) often find itself disagreeing on REDD policy 

issues? 

 

Question N 7:   {INFORMAL COALITIONS} 

With which other organisations does (ORG NAME) regularly collaborate concerning REDD 

related issues?  
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LIST 1: List of Organisations:  Answer sheet Network Section: 

 N1 N2 N3 N4 N5 N6 N7 

Government, state agencies and expressly political 

organisations (Bureaus, Departments, Agencies, Government 

Research Institutes, Political Parties etc.): 

       

1 OPM Office of Prime Minister        

2 OMFCC Office of the Minister for Forestry and 

Climate Change 

       

4 NCCC National Climate Change Committee        

5 OCCD Office of Climate Change and 

Development 

       

6 PNGFA Papua New Guinea Forest Authority         

7 DEC  Department of Environment and 

Conservation 

       

8 DAL  Department of Agriculture and Livestock        

9 DLPP Department of Land and Physical Planning        

 

10 DOT Department of Treasury        

11 PNGFRI Papua New Guinea Forest Research 

Institute 

       

12 ESPG East Sepik Provincial Government        

13 MBPG Milne Bay Provincial Government        

14 OSEAE

CC 

Office of Papua New Guinea Special 

Envoy and Ambassador for Environment 

& Climate Change 

       

National Research Institutes (Think Tanks, Independent 

advisory bodies, Academic institutions  

       

15 NRI National Research Institute        

16 UPNG University of Papua New Guinea        

17 UPNGR

SC 

University of Papua New Guinea Remote 

Sensing Centre 

       

18 PNGUT Papua New Guinea University of 

Technology 

       

19 INA  Institute for National Affairs        

          

National Business organisations (Domestic):Business 

Associations, Trade Associations, Research Institutes, 

Insurance, Banks, Investors, Single Businesses & Consultants 

       

20 RPML Rainforest Project Management Limited         

21 NTC Nupan Trading Corporation        

22 TTDL Tumu Timber Development Limited        

23 ASLC April Salumei Landowner Company        

25 OPIC Oil Palm Industry Corporation        

National Professional Associations (Foresters, ...)        

26 FIAPNG Papua New Guinea  Forest Industries 

Association 

       

27 OPRA Oil Palm Research Association        
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 N1 N2 N3 N4 N5 N6 N7 

Domestic Environmental NGOs – Charities, foundations, 

other non-for profit, grass-root orgs               

       

28 EFF Papua New Guinea Eco-forestry Forum        

29 CELCOR Centre for Environmental Law and 

Community Rights 

       

30 FORCET Forest Management and Product 

Certification Service 

       

31 MG Mama Graun 

 

       

Domestic NGOs with other interests (human rights, gender 

etc., farmers’ orgs, other grass-root orgs, Indigenous groups, 

other CBOs)  

       

32 BRG Bismarck Ramu Group        

33 FPCD Foundation for People and Community 

Development 

       

34 PWM Partnership with Melanesians        

35 ANPNG Act Now PNG        

36 RCF Research and Conservation Foundation        

37 TCA Tenkile Conservation Alliance        

International Environmental NGOs and Networks         

39 TNC The Nature Conservancy        

40 WCS The Wildlife Conservation Society        

41 WWF World Wide Fund for Nature        

42 GP Greenpeace PNG        

43 LLEE Live and Learn Environmental Education        

44 CI Conservation International        

45 RFN Rainforest Foundation Norway        

46 WI Winrock International        

47 NGBBRC New Guinea Binatang Biological Research 

Centre 

       

          

International NGOs (non-environmental)        

48 TIPNG Transparency International Papua New 

Guinea 

       

          

International Government Organisations  (e.g. associations of  

local governments) 

       

49 SPC Secretariat of the Pacific Community        

50 CfRN Coalition for Rainforest Nations        

          

 N1 N2 N3 N4 N5 N6 N7 

 International Business Organisations         

51 MK McKinsey and Company        
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52 MB Macquarie Bank        

53 RH Rimbunan Hijau        

54 ITSG ITS Global        

55 STC Steamships Trading Company        

Other International Organisations        

57 ANU Australian National University        

58 IGES Institute for Global Environmental 

Strategies 

       

59 JCU James Cook University        

Hybrid and multi-stakeholder groups/organisations (semi-

independent forums based on partnership principles including 

independent agencies and commissions and working groups, 

multi-stakeholder groups and self-regulation bodies) 

       

61 PESECG Payment for Environmental Services 

Expert Consultative Group 

       

Donors        

62 UNREDD United Nations Collaborative Programme 

on Reducing Emissions from Deforestation 

and Forest Degradation in Developing 

Countries 

       

63 WB World Bank        

64 AusAID Australian Agency for International 

Development 

       

65 JICA Japanese International Cooperation 

Agency 

       

66 EU European Union        

67 USAID United States Agency for International 

Development 

       

68 NORAD Norwegian Agency for Development 

Cooperation 

       

69 ADB Asian Development Bank        

70 FAO Food and Agriculture Organisation of the 

United Nations 

       

71 GIZ German International Cooperation        

72 IUCN International Union for the Conservation of 

Nature 

       

Others  (to be used by interviewee if needed)        
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REDD Policy Formation Processes 

National policy decisions and policy proposals 

 

Question P 1: Now I would like to ask you some questions about REDD policy 

proposals being discussed and recent policy decisions taken in <Country Name> 

these days.  These proposals may have been accepted and adopted recently, or they 

may still be under discussion.  Please read through this list and check off the policies 

or policy proposals in which (ORG NAME) has had any interest.  

 

 

Event 

code 

no. 

Check Event name Date Main decision/ policy 

proposal 

1 

 NEC approves Management 

arrangements and strategy 

development framework for 

the MDG7 and REDD 

Policy Initiatives’. 

2007 Establishment of the Office of 

Climate Change and Carbon 

Trading (OCCCT) within the 

Department of Prime Minister 

2 

 Release of PNGFA’s Forest 

and Climate Change Policy 

Framework 2009-2015. 

2009 The development of a 

framework to provide the basis 

of PNGFA’s work on REDD 

before the National REDD 

policy is completed 

3 

 NEC decision 54/2010 

establishes Office of 

Climate Change and 

Development (OCCD). 

2010 NEC establishes National 

Climate Change Committee 

(NCCC) and Office of Climate 

Change and Development 

4 

 Vision 2050 document 

launched. 

2010 Release of National 

Development Plan, Vision 

2050, which included ‘Climate 

Change and REDD’ as one of 

its seven ‘pillars’. 

5 

 OCCD releases Climate-

Compatible Development 

Strategy for Papua New 

Guinea (CCDS). 

2010 Second Draft of ‘Climate 

Compatible Development 

Strategy for Papua New 

Guinea released for 

stakeholder comment. 

 

For each event checked, please fill out a separate National Policy Formations 

Process Event Answer Sheet as indicated. 

Make sure to fill in the information related to the correct EVENT NUMBER
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Answer Sheets:  National Policy Decisions & Proposals 

EVENT No:   

P1.1.1 Please CIRCLE how much interest your organisation had in this policy 

formation process.  

1.Very strong 2. Strong 3. Moderate 4.  Little 5. Very Little 6.None 

P1.1.2. What was your organisation's position on this event?  Was it for or against 

this outcome?                               

1.  For                     2.  Against 3.  Partly for, partly against {only if volunteered} 

P1.1.3. Was your organisation involved in the development of the policy option 

represented in this event? 

1.  Yes              2.  No 

P1.1.4. Thinking back to the beginning of this event, did your organisation advocate 

an alternative policy? 

1.  Yes              2.  No 

P1.1.5.   Which of the following activities was your organisation involved in, and 

what steps did your organisation undertake to try to influence the outcome of this 

event?  Please put a tick by all that apply. 

 1. Formal participation in policy development 

 2. Informal contact with decision-makers and political actors (e.g. 

lobbying) 

 3. Mobilizing public opinion (advocacy, press releases etc.) 

 4. Leading or participating in protest events linked to the policy 

decision/proposal 

 5. Other, specify: ……………………………………… 

 6. None       

 P1.1.6. Given your organisation's objectives in this event, would you say that (ORG 

NAME) achieved 

1. all of its 

objectives 
2. most 3. about half 4. a few 5. none 
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REDD Policy Formation Processes 

Protest Events   

{Note: this question applies only to non-state actors. For state actors please tick the box 

indicating that participation in protest events does not apply to this organisation in the 

answer sheet and leave the sheet blank} 

 

{The researcher will have compiled a list of up to 5 major protest events in the national 

REDD policy domain. The respondent can then add other events they organized or 

participated in.}   

 

{Protest actions are defined as mass meetings, street demonstrations and other public 

actions or non-violent “direct action” to publicize and mobilize support for/against a 

policy issue related to REDD}. 

 

Question P 2: Now I would like to ask you to fill in the protest answer sheet. It lists 

relevant protests that have been held on issues that might affect REDD policies, and it 

should be filled in for any other recent major protest events related to REDD in which 

(ORGNAME) participated.  Please read through the list, check off the protest actions in 

which (ORG NAME) participated, and for those rows fill in the required information. 
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Protest Events Answer Sheet: 

 

Tick the box if participation in protest events does not apply to your organisation:   

{To be filled in by the researcher in advance are the columns b, c, d, e. It is very important that the description of the protest event 

(column b) clearly and uniquely identifies the protest event for the interviewee: be specific).The respondent will be asked to fill in 

columns a, f, g and h for those events which his/her organisation has participated in.} 
a b c d e f g h 

Check Event short description Scale * Date Link
#
: 

Event code 

no. 

Main demand or 

policy suggestion 

of your 

organisation 

Leading 

organisation 

Level of 

achievement
#
 

 Eco-forestry Forum Road-show National 2009     

 Eco-forestry Forum Newspaper 

Advertisement regarding the OCCD 

submission to the NEC to review SABL 

approval process 

National 2011    

 

 

 

 

 

 Eco-forestry Forum Newspaper 

Advertisement regarding REDD+ and 

challenges of developing a robust 

monitoring and MRV system for PNG 

National 2011    

 

 

 

 

 

 

* Scale:   1. International    

     2. national 

3. subnational/ local 

 
#
Level of achievement:  1. all of its objectives  

2. most    

3. about half 

4. a few  

5. none     
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Organisation Information 

Question O 1: To what type of organisation does [ORGNAME] belong to?                

[enter Code]  

 

Question O 2: {Main activities of the organisation in General not just related to REDD}  

Is the scope of work of the organisation mainly linked to environmental issues?  Tick what 

applies: 

1. Yes                          2. No 

 

 

Question O 3: {Main activities of your organisation in General not just related to REDD}  

 Code TYPE OF ORGANISATION 

Governmental 

Organisation 

1 Legislative actor: committee, body involved in policy 

formation, political party 

2 Executive department: ministerial/government department, 

body involved in policy implementation 

3 Independent advisory body 

4 Educational / research institution 

NGO: non-

membership based 

5 Foundation/Charity/ NGO network 

NGO: membership-

based (individual or 

organisations) 

6 Individual membership-based NGO (grass-root 

organisation or union or federation of grass-root 

organisations) (e.g. farmers’ union, Indigenous groups) 

7 Professional membership-based association (e.g. journalist 

association) 

8 Business association (e.g. plywood producer association) 

National Business 
9 National private business:  

specify sector: ………………………………….………… 

International 

 

10 International NGO   

11 Intergovernmental Organisation (UN, World Bank….) 

12 Foreign or Multinational Business    

specify main sector relevant to REDD: 

…………………………………. 

13 Foreign Government  Agency   

Other 14 Other, specify:                   

…………………………………………………………… 
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Please indicate the 3 main activities that your organisation is engaged in overall (not just in 

relation to REDD) and indicate the amount of effort your organisation typically devotes to 

each activity. 

        Tick which applies: 

Main Activity: Minor effort  Major effort  

1. 

 

  

2. 

 

  

3. 

 

  

 

Question O 4: Please briefly state up to three main current proposals of (ORGNAME) related 

to national policies on REDD in order of importance:  

1. Most important: 

2. Second: 

 

3. Third: 
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Question O 5: {Year} 

In which year was your organisation established?:                              [enter year] 

 

If year of foundation is not known: 

Question O 6: Has organisation existed for more than 10 years? Tick what applies: 

 1. Yes                            2. No 

 

 

Question O 7: {Human Resources}  

How many (full-time equivalent) paid staff does your organisation employ?    [enter 

number] 

 

Question O 8: {Orientation} 

What is the main orientation of your organisation? (Tick only one) 

1. Local issues                 2. National issues                     3. International issues 

 

 

Question O 9: {Membership} 

How many (individuals) or (organisations) are members of (ORG NAME)?  

 

If (ORG NAME) is NOT a membership organisation please tick here:  

 

If (ORG NAME) is a membership organisation enter the number of individual 

members and/or organisational members: 

 

 

                                             Individuals:                  Organisations:   
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Question O 10: {Financial Resources } :  

Within which of these broad categories does the annual budget (salaries and 

operating expenses) of (ORG NAME) fall into (in US$)? Tick which one applies. 

 

 

 

 

 

 

 

 

Question O 11: Can you split the budget according to the source of revenues?:  

[enter approximate % in the column] 

 

SOURCE OF REVENUE % 

International 

1. Grants from Intergovernmental Organisations (World 

Bank, UN..) 

 

2. Grants from foreign governments  (e.g. DFID, 

NORAD…) 

 

3. Contributions from international NGOs  

4. Contributions from international private corporation 

/transnational corp. 

 

National 

5. Budget allocation or grant from national government  

6. Contributions from domestic NGOs  

7. Contributions from domestic private corporations  

8. Membership fees  

9. Fees - for services (subscriptions, publications, 

consultancies) 

 

10. Donations from the general public  

Other: 

specify 

11. ……………………………………………..  

 TOTAL   [must add up to 100%] 100% 

 

 

 

{Question O12 applies ONLY to non- state actors}:  

  Tick 

1.  0 – 1,000 US $  

2.  1,000-9,999 US $  

3.  10,000-99,999 US $  

4.  100,000-499,999 US $  

5.  More than  500,000 US 

$ 
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Question O 12: {Participation in policy formation}    

Has a person of (ORGNAME) ever served in a formal advisory role in a formal 

government/legislatives decision-making process on climate change policies 

including the development of a national REDD strategy? 

 

 

                                  1. Yes                                            2. No. 
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Appendix 9. Organisations represented in semi-structured 

interviews 

List of organisations participating in semi-structured interviews as part of the policy 

network analysis, including organisation identity number, interview date, actor group 

and interview location/type. 

Interview 

no. 

Organisation ID Date Actor group Location 

1 Donor-1 2/11/2011 Donor Port Moresby, Papua 

New Guinea 

2 Donor-2 14/02/2012 Donor Port Moresby, Papua 

New Guinea 

3 Donor-3 17/02/2012 Donor Port Moresby, Papua 

New Guinea 

4 Donor-4 23/02/2012 Donor via telephone 

5 Donor-5 4/04/2012 Donor via Skype  

6 Govt-1 29/02/2012 Government Port Moresby, Papua 

New Guinea 

7 Govt-3 22/02/2012 Government Port Moresby, Papua 

New Guinea 

8 Govt-4 24/02/2012 Government Port Moresby, Papua 

New Guinea 

9 Govt-5 24/02/2012 Government Port Moresby, Papua 

New Guinea 

10 Govt-6 10/04/2012 Government Port Moresby, Papua 

New Guinea 

11 INGO-1 27/05/2011 International NGO Port Moresby, Papua 

New Guinea 

12 INGO-2 3/11/2011 International NGO Port Moresby, Papua 

New Guinea 

13 INGO-3 10/02/2012 International NGO Port Moresby, Papua 

New Guinea 

14 NGO-1 28/02/2012 National NGO Port Moresby, Papua 

New Guinea 

15 NGO-2 23/11/2011 National NGOs Port Moresby, Papua 

New Guinea 

16 NGO-3 22/02/2012 National NGO Port Moresby, Papua 

New Guinea 

17 NGO-4 23/02/2012 National NGO Port Moresby, Papua 

New Guinea 
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Interview 

no. 

Organisation ID Date Actor group Location 

18 NGO-5 2/03/2012 National NGO Port Moresby, Papua 

New Guinea 

19 NGO-6 29/03/2012 National NGO Port Moresby, Papua 

New Guinea 

20 NGO-7 28/10/2011 National NGO Port Moresby, Papua 

New Guinea 

21 NGO-8 9/11/2011 National NGO Port Moresby, Papua 

New Guinea 

22 Private Sector-1 2/11/2011 Private sector Port Moresby, Papua 

New Guinea 

23 Private Sector-2 8/02/2012 Private sector Port Moresby, Papua 

New Guinea 

24 Private Sector-3 2/03/2012 Private sector Port Moresby, Papua 

New Guinea 

25 Private Sector-4 22/11/2011 Private sector Melbourne, Australia 

26 Research-1 24/05/2011 University/research 

institute 

Port Moresby, Papua 

New Guinea 

27 Research-2 7/11/2011 University/research 

institute 

Port Moresby, Papua 

New Guinea 

28 Research-4 16/02/2012 University/research 

institute 

Port Moresby, Papua 

New Guinea 
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Appendix 10. Schedule for semi-structured interviews 

Organisational Actors Semi-Structured Interview Guidelines  

Semi-structured interviews of the core organisation/actors respondents will 

complement the Social Organisation survey, they will be administered to a high 

ranking representative of the organisation who is politically-knowledgeable about 

REDD policy debates. 

Interviews might be conducted with all core organisation that are part of the policy 

domain, or a subset of peak organisations with a balanced representation among 

government, business, civil society and international actors. 

These interviews will provide more depth and details with regard to main the stances, 

and preferred policy options of the organisation. The semi-structured interviews 

guide is organized in 4 sections: 

In the first set of questions, the respondent will be asked to describe the main beliefs, 

interests and activities of his/her organisation in relation to the REDD debates. 

In the second section, the respondent will be asked to comment about the main 

challenges posed by a REDD policy strategy and about the existing opportunities 

provided by the introduction of REDD policies. The third section asks to assess 

governance aspects of the consultation process leading to national REDD strategies. 

Finally the respondent will provide and assessment of existing REDD related policies 

and of likely policy directions in terms of effectiveness, cost-efficiency, equity and 

other co-benefits.  

These interviews can be analysed with a full-fledged “grounded theory” approach 

using open coding technique. The teams will record and have these interviews 

transcribed into text form, and will then code them using NVivo (or another 

computer-assisted qualitative data analysis package) for the categories of thought and 

value judgment that the actors use, as well as the specific substantive information 

they mention.  

 

GUIDING QUESTIONS: 

Section 1: Organisational Interest 

First, I would like to ask you about your organisation’s main interest and activities 

Question 1 

What is the main mandate or mission of your organisation? 

Question 2 
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When did your organisation first get involved in the REDD debate and why? 

Question 3 

What is your organisation’s main position on REDD and what are your main 

objectives in terms of policy design and implementation?  

Question 4 

What are the main activities in the REDD arena that your organisation is engaged in?  

Section 2: Policy Challenges and Opportunities  

Question 5    

What are the main challenges for REDD in [COUNTRYNAME]? 

Question 6    (Governance) 

In particular, are there, and if so which are the main governance challenges that need 

to be overcome to design and implement effective REDD policies in 

[COUNTRYNAME]? 

(Probe on aspects related to coordination, transparency and accountability of policy 

actors,  institutional and civil society capacity) 

Question 7    

Do you believe there are important opportunities that REDD can provide to 

[COUNTRYNAME]. If so, what are these opportunities? 

Question 8    

What do you think will be the consequences of the introduction of a national REDD 

policy strategy for [COUNTRYNAME]? 

Section 3: Consultation Process 

With respect to consultation processes undertaken so far for the development of the 

national REDD strategy…. 

Question 9 

Can you please comment of the role, nature and effectiveness of these consultation 

processes? 

(Probe on access to information, inclusiveness of stakeholder participation, quality 

of participation) 

Question 10 
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Do you feel the position and claims of your organisation were seriously considered in 

the decision-making process? 

Section 4:  Policy assessment and 3 Es 

Question 11    

Looking at existing REDD related policies and likely directions of policy design and 

implementation. Do you think these policies will effectively address the drivers of 

deforestation and degradation?  Will they be effective in reducing national level 

carbon emission from REDD-Plus related sectors? 

Question 12  

So far, do you think proposed policies effectively address issue of cost-efficiency in 

the design and implementation of REDD related?  Can you give examples on why 

this is the case? 

Question 13  

Can you comment on the extent to which equity (fairness) issues are or will be 

taken into account in design and implementation? 

(Probe on the extent to which co-benefits - as poverty alleviation, protection of 

biodiversity and other environmental services, and governance improvements – 

will/should be included as objectives)  

 

 

 

 



 

380 

Appendix 11. Structure of belief systems of policy elites developed for the advocacy coalition framework 

Reproduced from Sabatier (1998): Table 3: Revised structure of belief systems of policy elites 

 Deep core Policy core Secondary aspects 

Defining 

characteristics 

Fundamental normative and 

ontological axioms 

Fundamental policy positions concerning 

the basic strategies for achieving core 

values within the subsystem 

Instrumental decisions and 

information searches necessary to 

implement policy core 

Scope Across all policy sub-systems Subsystem-wide Usually only part of subsystem 

Susceptibility to 

change 

Very difficult; akin to a religious 

conversion 

Difficult, but can occur if experience reveals 

serious anomalies 

Moderately easy; this is the topic 

of most administrative and even 

legislative policy-making 

Illustrative 

components 

1. The nature of man: 

i. Inherently evil v. socially 

redeemable 

ii. Part of nature v. dominion 

over nature 

iii. Narrow egoists v. 

contractarians 

2. Relative priority of various 

ultimate values: freedom, 

security, power, knowledge, 

health, love, beauty, etc. 

3. Basic criteria of distributive 

justice: whose welfare counts? 

Relative weights of self, primary 

groups, all people, future 

generations, non-human beings, 

etc. 

Fundamental normative precepts: 

1. Orientation on basic value priorities. 

2. Identification of groups or other entities 

whose welfare is of greatest concern. 

Precepts with a substantial empirical 
component: 

3. Overall seriousness of the problem. 

4. Basic causes of the problem. 

5. Proper distribution of authority between 

government and market. 

6. Proper distribution of authority among 

levels of government. 

7. Priority accorded various policy 

instruments (e.g. regulation, insurance, 

education, direct payments, tax credits) 

8. Method of financing 

9. Ability of society to solve the problem 

(e.g. zero-sum competition vs potential 

for mutual accommodation; 

technological optimism vs pessimism). 

10. Participation of public vs experts vs 

elected officials 

1. Seriousness of specific 

aspects of the problem in 

specific locales. 

2. Importance of various causal 

linkages in different locales 

and over time.  

3. Most decisions concerning 

administrative rules, 

budgetary allocations, 

disposition of cases, statutory 

interpretation, and even 

statutory revision.  

4. Information regarding 

performance of specific 

programs or institutions. 
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Appendix 12. Metatopics and topics for media analysis 

METATOPICS 

1. Ecology: Frame refers mostly to ecological or “green” aspects of forest, 

plants, biodiversity, conservation and forest protection, and CO2 

emission/stocks/sequestration from deforestation and degradation. 

2. Economics and markets: Frame refers mostly economics aspects related to 

industry, commerce, markets – including carbon markets-, business groups, 

business lobbyists, specific products or spokespeople of business interests. 

Include economic impacts upon society. 

3. Politics and policymaking: Frame refers mostly to individuals, processes or 

claims of governments and other political actors (parties) at any level, 

whether international, in national, opposition, the civil service, quasi non-

governmental organisations or local authorities. Includes policy design and 

implementation. 

4. Civil society: Frame refers mainly to civil law claims and rights, campaigns 

and protests - demonstrations, direct action, public opinion polls, consumer 

reports. 

5. Governance context: Frame refers mainly to the existing general governance 

conditions (corruption, law enforcement, monitoring and verification 

mechanisms) in a country and its implications for reducing emissions through 

avoided deforestation and degradation. 

6. Science: Frame refers mostly to discoveries, fundamentals, new studies, 

release of scientific reports on applied science and new technologies. This 
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category includes discussion of any scientific findings, scientific controversy, 

change in science, science reports etc. 

7. Culture: Frame refers mostly to lifestyles, practices of individual and 

community living, consumption patterns and popular culture.  

8. Other: Any other meta-topic not captured above. Use this category sparingly, 

only if none of the others can apply. 

999. (For F2 variables only) Not applicable. 

TOPICS 

The codes in this variable fall into 10 sections, the lettered subtitles that specify 

central topics related to REDD issues. The numbers are the possible coding options. 

Code only one of these for the topic of the primary and secondary frame.  

A) Ecology:  

FOREST: 

1. Deforestation: Related to ecology of deforestation in reference to carbon 

emissions (e.g. as a consequence of clear felling, fires and conversion to other 

uses) 

2. Degradation: Related mainly to ecology of degradation of forests in 

reference to carbon emissions (e.g. as a consequence of selective logging or 

fires)  

3. Forest conservation: Related mainly to ecology of forest conservation in 

reference to carbon stock enhancement 

4. Enhancement of forest carbon stocks: Refer to forest restoration and 

regeneration 
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5. Sustainable forest management: Mainly related to technical issues related 

to sustainable methods to manage forest as RIL and timber certification 

6. Afforestation and reforestation: Refers to planting of new forests (includes 

tree plantations) on lands that historically have not contained forests, and to 

schemes under this categories currently included in CDM mechanisms 

AGRICULTURE: 

7. Small-scale agricultural management systems: Ecological characteristics 

of small-scale agriculture, agroforestry schemes, limits and opportunities to 

reduce emissions 

8. Large-scale agriculture and livestock management systems: Ecological 

characteristics of large-scale agribusinesses and livestock systems, limits and 

opportunities to reduce emissions 

BIODIVERSITY: 

9. Biodiversity conservation: Focusing mainly on conservation of biodiversity 

as co-benefit or as opposed to carbon sequestration 

10. Other major ecological concerns: Any other major ecological concern not 

captured above 

B) Economics and markets 

11. Funding: Refers to issues related to funding of REDD processes, relations to 

donors and design and implementation of financial mechanisms 

12. Carbon trading: Refers to intermediation and trading of carbon credits from 

REDD, can include creating REDD projects for carbon trading. Can also 

relate to business related profit-making activities in carbon trading. 
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13. Cost-efficiency of REDD: Refers to considerations related to reducing or 

containing costs (including transaction costs). Can refer to preparedness 

activities as well as REDD schemes.  

14. Economics and business: Refers to other economic issues as effects on the 

economy in general, or economic interests of business, or specific companies. 

C) POLITICS and POLICYMAKING:  

C.A.) Elite politics 

15. International organisations and political debates: Refers to politics of 

UNFCCC meetings where REDD issues are discussed, position of different 

countries or country coalitions aimed to influence public opinion or national 

policies. 

16. State and bureaucratic interests: Refers to statements on a government 

agency agenda, state interests often represented in bureaucracies, struggles 

between and with state agencies on REDD issues to protect/ expand spheres 

of influence. 

17. Business interests: Refers to indication of industries opposing or pushing for 

REDD in order to gain financially (or reduce losses) from REDD schemes. 

C.B.) Policy-making  

C.B.A.) Design of REDD strategy/policies: Refers to the policy-making 

process related to REDD policies, from agenda setting to policy formulation, 

including design of demonstration activities and MRV processes, and REDD-

Plus sectors. 
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18. REDD Readiness activities (activities for readiness NOT primarily linked 

to a specific REDD locality, for example institutional changes, capacity 

building, etc.) 

19. Forest policies/ policy reform 

20. Agricultural and agribusiness policies/ policy reform 

21. Demonstration activities (activities related to pilot projects in specific 

localities) 

22. MRV policies 

23. Infrastructure policies/ policy reform (road building etc.) 

24. Energy policy policies/ policy reform 

25. Industrial sector policies/ policy reform 

26. Decentralization/regional autonomy policies/ policy reform 

27. Land tenure policies/ policy reform 

28. Indigenous rights policies/ policy reform 

29. Carbon tenure policies 

30. Policy reforms in other sectors (e.g.  elimination of perverse 

incentives/subsidies) 

C.B.B.) Policy implementation (refers to implementation of national REDD 

policy strategy) 

31. REDD Readiness activities 

32. Forest policies/ policy reform 

33. Agricultural and agribusiness policies/ policy reform 

34. Demonstration activities 

35. MRV policies 

36. Infrastructure policies/ policy reform (road building etc.) 
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37. Energy policy policies/ policy reform 

38. Industrial sector policies/ policy reform 

39. Decentralization/regional autonomy 

40. Land tenure policies 

41. Indigenous rights policies/ policy reform 

42. Carbon tenure policies 

43. Policy reforms in other sectors (e.g.  elimination of perverse 

incentives/subsidies) 

 

C.B.C.) Policy coordination and participation: 

44. Intermediation and coordination: Refers to efforts or concerns about 

coordination of sectoral government agencies, or coordination across level 

(national, sub-national, local) 

45. Stakeholder consultation: Refers specifically to efforts or concerns to assure 

inclusions and participation of multiple stakeholders in policy discussions 

 

C.B.D.) Equity and distributional issues: 

46. Benefit-sharing: Refers to the policy discussions on rights to carbon and 

decision on benefit sharing mechanisms across stakeholders for REDD 

schemes. 

 

D) Civil society 
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47. Civil society interests: Refers to statements, positions, release of reports of 

civil society actors  

48. Campaigns/protest: Refers to expressly politically oriented protest actions 

and responses of citizens and civil society organizations (e.g. demonstrations, 

direct action, email campaign) 

49. Civil law: Involving a civil law claim, and class actions related to issues 

relevant to REDD-Plus 

 

E) Governance 

50. Illegal logging: Refers to law enforcement issues related to logging activities, 

international trade, monitoring and verification of certification etc. 

51. Governance for effective monitoring, reporting and verification: Refers 

to governance issues related to needed monitoring report and verification of 

carbon emission reduction of REDD schemes 

52. Governance of carbon markets: Refers to governance issues related to 

fraudulent activities and lack of transparency and law enforcement in carbon 

markets 

53. Governance of international funds for REDD: Refers to governance of 

funds provided by the international community at the national and sub-

national level related to lack of transparency and law enforcement in 

administration of these funds. 

54. Corruption: Refers to corrupt and collusive practices (involving illegal 

activities involving government officials) and related law enforcement issues 



Appendix 12: Metatopics and topics for media analysis 

388 

55. Other law enforcement: Involving the implementation and enforcement of 

criminal law other than indicated in the above categories 

 

F) Science: 

56. Scientific funding and processes 

57. New scientific methods, fundamentals, new studies 

58. Applied science, new technologies: (e.g. measuring degradation) 

 

G) Culture: 

59. Knowledge and public understandings: Knowledge, education, public 

opinion (poll results, consumer reports).  

60. Lifestyle: Practices of individual and community living, consumption 

patterns 

61. Official national culture: Drawing on ideas and symbols of nation  

62. Minority culture: Referring to minority cultural groups 

63. Popular culture: Celebrities, films, books.  

 

99. In case F1/F2METATOPIC  falls under 8. ‘Other’. 

999. (For F2 variables only) Not applicable. There is no F2. 

F2TOPIC 
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The codes in this variable fall into 10 sections, the lettered subtitles that specify 

central topics related to REDD issues. The numbers are the possible coding options. 

Code only one of these for the topic of the primary and secondary frame.  

A) Ecology:  

FOREST: 

1. Deforestation: Related to ecology of deforestation in reference to carbon 

emissions (e.g. as a consequence of clear felling, fires and conversion to other 

uses) 

2. Degradation: Related mainly to ecology of degradation of forests in 

reference to carbon emissions (e.g. as a consequence of selective logging or 

fires)  

3. Forest conservation: Related mainly to ecology of forest conservation in 

reference to carbon stock enhancement 

4. Enhancement of forest carbon stocks: Refer to forest restoration and 

regeneration 

5. Sustainable forest management: Mainly related to technical issues related 

to sustainable methods to manage forest as RIL and timber certification 

6. Afforestation and reforestation: Refers to planting of new forests (includes 

tree plantations) on lands that historically have not contained forests, and to 

schemes under this categories currently included in CDM mechanisms 

AGRICULTURE: 
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7. Small-scale agricultural management systems: Ecological characteristics 

of small-scale agriculture, agroforestry schemes, limits and opportunities to 

reduce emissions 

8. Large-scale agriculture and livestock management systems: Ecological 

characteristics of large-scale agribusinesses and livestock systems, limits and 

opportunities to reduce emissions 

BIODIVERSITY: 

9. Biodiversity conservation: Focusing mainly on conservation of biodiversity 

as co-benefit or as opposed to carbon sequestration 

10. Other major ecological concerns: Any other major ecological concern not 

captured above 

 

B) Economics and markets 

11. Funding: Refers to issues related to funding of REDD processes, relations to 

donors and design and implementation of financial mechanisms 

12. Carbon trading: refers to intermediation and trading of carbon credits from 

REDD, can include creating REDD projects for carbon trading. Can also 

relate to business related profit-making activities in carbon trading. 

13. Cost-efficiency of REDD: Refers to considerations related to reducing or 

containing costs (including transaction costs). Can refer to preparedness 

activities as well as REDD schemes.  

14. Economics and business: Refers to other economic issues as effects on the 

economy in general, or economic interests of business, or specific companies. 
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C) POLITICS and POLICYMAKING:  

C.A.) Elite politics 

15. International Organizations and political debates: Refers to politics of 

UNFCCC meetings where REDD issues are discussed, position of different 

countries or country coalitions aimed to influence public opinion or national 

policies. 

16. State and bureaucratic interests: Refers to statements on a government 

agency agenda, state interests often represented in bureaucracies, struggles 

between and with state agencies on REDD issues to protect/ expand spheres 

of influence 

17. Business interests: Refers to indication of industries opposing or pushing for 

REDD in order to gain financially (or reduce losses) from REDD schemes. 

 

C.B.) Policy-making  

C.B.A.) Design of REDD strategy/policies: Refers to the policy-making 

process related to REDD policies, from agenda setting to policy formulation, 

including design of demonstration activities and MRV processes, and REDD-

Plus sectors. 

18. REDD Readiness activities (activities for readiness NOT primarily linked 

to a specific REDD locality, for example institutional changes, capacity 

building, etc.) 

19. Forest policies/ policy reform 
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20. Agricultural and agribusiness policies/ policy reform 

21. Demonstration activities (activities related to pilot projects in specific 

localities) 

22. MRV policies 

23. Infrastructure policies/ policy reform (road building etc.) 

24. Energy policy policies/ policy reform 

25. Industrial sector policies/ policy reform 

26. Decentralization/regional autonomy policies/ policy reform 

27. Land tenure policies/ policy reform 

28. Indigenous rights policies/ policy reform 

29. Carbon tenure policies 

30. Policy reforms in other sectors (e.g.  elimination of perverse 

incentives/subsidies) 

 

C.B.B.) Policy implementation (refers to implementation of national REDD 

policy strategy) 

31. REDD Readiness activities 

32. Forest policies/ policy reform 

33. Agricultural and agribusiness policies/ policy reform 

34. Demonstration activities 

35. MRV policies 

36. Infrastructure policies/ policy reform (road building etc.) 

37. Energy policy policies/ policy reform 

38. Industrial sector policies/ policy reform 
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39. Decentralization/regional autonomy 

40. Land tenure policies 

41. Indigenous rights policies/ policy reform 

42. Carbon tenure policies 

43. Policy reforms in other sectors (e.g.  elimination of perverse 

incentives/subsidies) 

 

C.B.C.) Policy coordination and participation: 

44. Intermediation and coordination: Refers to efforts or concerns about 

coordination of sectoral government agencies, or coordination across level 

(national, sub-national, local) 

45. Stakeholder consultation: Refers specifically to efforts or concerns to assure 

inclusions and participation of multiple stakeholders in policy discussions 

 

C.B.D.) Equity and distributional issues:  

46. Benefit-sharing: Refers to the policy discussions on rights to carbon and 

decision on benefit sharing mechanisms across stakeholders for REDD 

schemes. 

 

D) Civil society 

47. Civil society interests: Refers to statements, positions, release of reports of 

civil society actors  
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48. Campaigns/protest: Refers to expressly politically oriented protest actions 

and responses of citizens and civil society organizations (e.g. demonstrations, 

direct action, email campaign) 

49. Civil law: Involving a civil law claim, and class actions related to issues 

relevant to REDD-Plus 

 

E) Governance:  

50. Illegal logging: Refers to law enforcement issues related to logging activities, 

international trade, monitoring and verification of certification etc. 

51. Governance for effective monitoring, reporting and verification: Refers 

to governance issues related to needed monitoring report and verification of 

carbon emission reduction of REDD schemes 

52. Governance of carbon markets: Refers to governance issues related to 

fraudulent activities and lack of transparency and law enforcement in carbon 

markets 

53. Governance of international funds for REDD: Refers to governance of 

funds provided by the international community at the national and sub-

national level related to lack of transparency and law enforcement in 

administration of these funds. 

54. Corruption: Refers to corrupt and collusive practices (involving illegal 

activities involving  government officials) and related law enforcement issues 

55. Other law enforcement: Involving the implementation and enforcement of 

criminal law other than indicated in the above categories 
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F) Science: 

56. Scientific funding and processes 

57. New scientific methods, fundamentals, new studies 

58. Applied science, new technologies: (e.g. measuring degradation) 

 

G) Culture: 

59. Knowledge and public understandings: Knowledge, education, public 

opinion (poll results, consumer reports).  

60. Lifestyle: Practices of individual and community living, consumption 

patterns 

61. Official national culture: Drawing on ideas and symbols of nation  

62. Minority culture: Referring to minority cultural groups 

63. Popular culture: Celebrities, films, books.  

99. In case F1/F2METATOPIC  falls under 8. ‘Other’. 

999 (For F2 variables only) Not applicable. There is no F2. 
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Appendix 13. Organisational actors in the REDD+ policy domain in Papua 

New Guinea 

No. Organisation Acronym Actor group 

1 Office of Prime Minister OPM Government 

2 Office of the Minister for Forestry and Climate Change OMFCC Government 

3 National Climate Change Committee NCCC Government 

4 Office of Climate Change and Development OCCD Government 

5 Papua New Guinea Forest Authority PNGFA Government 

6 Department of Environment and Conservation DEC Government 

7 Department of Agriculture and Livestock DAL Government 

8 Department of Land and Physical Planning DLPP Government 

9 Department of Treasury DOT Government 

10 Papua New Guinea Forest Research Institute PNGFRI Government 

11 East Sepik Provincial Government ESPG Government 

12 

Office of Special Envoy and Ambassador for Climate 

Change OSEAECC Government 

13 National Research Institute NRI Research institute 

14 University of Papua New Guinea UPNG Research institute 

15 UPNG Remote Sensing Centre PNGRS Research institute 

16 Papua New Guinea University of Technology UNITEC Research institute 

17 institute for National Affairs INA Research institute 

18 Australian National University ANU Research institute 

19 institute for Global Environmental Strategies IGES Research institute 

20 James Cook University JCU Research institute 

21 Rainforest Project Management Limited RPML Private sector 

22 Nupan Trading Corporation NTC Private sector 

23 Tumu Timber Development Limited TTDL Private sector 

24 April Salumei Landowner Development Company ASLC Private sector 

25 Oil Palm Industry Corporation OPIC Private sector 

26 Forestry Industries Association Papua New Guinea FIAPNG Private sector 

27 Oil Palm Research Association OPRA Private sector 

28 McKinsey and Company MK Private sector 

29 Macquarie Bank MB Private sector 

30 Rimbunan Hijau RH Private sector 

31 ITS Global ITSG Private sector 

32 Steamships Trading Company STC Private sector 
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No. Organisation Acronym Actor group 

33 Papua New Guinea Eco-Forestry Forum EFF Domestic NGO 

34 Centre for Environmental Law and Community Rights CELCOR Domestic NGO 

35 Forest Management and Product Certification FORCERT Domestic NGO 

36 Mama Graun MG Domestic NGO 

37 Bismark Ramu Group BRG Domestic NGO 

38 Foundation for People and Community Development FPCD Domestic NGO 

39 Partnership with Melanesians PWM Domestic NGO 

40 Act Now PNG ANPNG Domestic NGO 

41 Research and Conservation Foundation RCF Domestic NGO 

42 Tenkile Conservation Alliance TCA Domestic NGO 

43 New Guinea Binatang Biological Research Centre NGBBRC Domestic NGO 

44 

Payment for Environmental Services Expert Consultative 

Group PESECG Domestic NGO 

45 The Nature Conservancy TNC International NGO 

46 Wildlife Conservation Society WCS International NGO 

47 World Wildlife Fund Global Network WWF International NGO 

48 Greenpeace Australia Pacific GP International NGO 

49 Live and Learn Environmental Education LLEE International NGO 

50 Conservation International CI International NGO 

51 The Rainforest Foundation (Norway) RFN International NGO 

52 Winrock International WI International NGO 

53 Transparency International Papua New Guinea TIPNG International NGO 

54 Secretariat of the Pacific Community SPC 

Intergovernmental 

org 

55 Coalition for Rainforest Nations CFRN 

Intergovernmental 

org 

56 United Nations Collaborative Programme on REDD UNREDD Donor 

57 World Bank WB Donor 

58 Australia (Australian Agency for Int. Dev.) AusAID Donor 

59 Japan (Japan International Cooperation Agency) JICA Donor 

60 European Union EU Donor 

61 US (United States Agency for International Dev.) USAID Donor 

62 Norway (Norwegian Agency for Development Coop.) NORAD Donor 

63 Asian Development Bank ADB Donor 

64 Food and Agriculture Organization FAO Donor 

65 Germany (Corporation for Int. Dev. Cooperation) GIZ Donor 

66 International Union for the Conservation of Nature IUCN Donor 
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Appendix 14. Organisational actors comprising each REDD+ advocacy 

coalition in Papua New Guinea 

Advocacy 

Coalition 

Sub-coalition Actor group Coalition members  

Transform-

ational 

Change (TC) 

Sustainable 

Development 

Donors 

(n = 10) 

The United Nations Collaborative Program on REDD 

World Bank 

Australia (AusAID.) 

Japan (JICA) 

European Union  

US (USAID.)  

Norway (NORAD)  

Asian Development Bank 

Food and Agriculture Organization 

Germany (GIZ) 

Research 

Institutions  

(n = 8) 

National Research Institute 

University of Papua New Guinea 

UPNG Remote Sensing Centre 

Papua New Guinea University of Technology 

Institute for National Affairs 

Australian National University  

James Cook University 

Institute for Global Environmental Strategies 

Domestic 

NGOs  

(n = 3) 

 

Research and Conservation Foundation 

Tenkile Conservation Alliance 

New Guinea Binatang Biological Research Centre 

International 

NGOs 

(n = 5) 

Winrock International  

International Union for the Conservation of Nature 

 Greenpeace Australia Pacific 

Conservation International 

Transparency International Papua New Guinea 

Government 

(n = 3) 

Office of Climate Change and Development 

Department of Environment and Conservation 

East Sepik Provincial Government 

Private Sector 

(n = 3) 

Rainforest Project Management Limited;  

Oil Palm Research Association;  
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Steamships Trading Company. 

International 

organisations  

(n = 1) 

Secretariat of the Pacific Community 

 

Sustainable 

Livelihoods 

Domestic 

NGOs 

(n = 9) 

Papua New Guinea Eco-Forestry Forum 

Centre for Environmental Law and Community Rights 

Forest Management and Product Certification  

Mama Graun 

Bismark Ramu Group 

Foundation for People and Community Development  

Partnership with Melanesians 

Act Now PNG 

Payment for Environmental Services Expert 

Consultation Group 

 

International 

NGOs 

(n = 5) 

The Nature Conservancy 

Wildlife Conservation Society 

World Wildlife Fund Global Network 

The Rainforest Foundation (Norway) 

Live and Learn Environmental Education 

Private sector  

(n = 1) 

April Salumei Landowner Development Company 

Business-as-

usual (BAU) 

Status Quo 

Government 

(n = 8) 

Office of the Minister for Forestry and Climate 

Change  

Office of the Prime Minister  

National Climate Change Committee  

Papua New Guinea Forest Research Institute  

Department of Agriculture and Livestock  

Papua New Guinea Forest Authority  

Department of Land and Physical Planning 

Department of Treasury 

Private sector 

(n = 4)     

Forestry Industry Association Papua New Guinea   

Rimbunan Hijau  

ITS Global  

Oil Palm Industry Corporation  

Carbon 

Entrepreneurs 

 

Private sector 

(n = 4) 

Nupan Trading Corporation 

Tumu Timber Development Limited  

McKinsey and Company 

Macquarie Bank 
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Government 

(n = 1) 

Office of Papua New Guinea Special Envoy and 

Ambassador for Climate Change 

International 

organisations 

(n = 1) 

Coalition for Rainforest Nations 

 

 


