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Abstract

With the population of the countries within the tedRiver basin extrapolated to
increase by 80% in 2025, the demand for water nessuin the Volta basin is
also projected to increase dramatically. It is aggti this background that the
study seeks to examine the structural changeserrénsnational institutional
setting of the governance of the Volta River basid the relevant driving forces
behind such transformation. The study showed thatlével of participation,
though exists, is weak and therefore does not pt@ntibe dissolution of
contested water rights and its associated problefte Volta basin’s water
management institutions and policies have undergoaey changes between
the late 20th and early 21st centuries. These cksngan holistically be
understood when discussed within the context oftigal modernisation,
multilevel governance, Polycentrism, and the Iottihal Bricolage
frameworks.

Keywords: Trans-boundary, River governance, political modgation, multi-
level governance

Introduction

The Volta River lies in West Africa and transcetids boundaries of six countries: Ghana, BurkinaoFas
Coéte d’lvoire, Togo, Benin and Mali. The water stmxers an area of about 417,008kand generates
more than 35,000 million cubic metres in annuabftimbout 83% of the downstream basin is withie th
territorial boundaries of Ghana while 43% of thestogam is in Burkina Faso. As a result, these two
countries are considered the most important in $eah population, water use and economic activity
(Rodgers, van de Giesdraube, Vlek, &Youkhana, 2006). These countriesa farger extent, rely on the
availability of this freshwater to meet the watenthnds of their respective economies. Each stitevio
different trajectories in terms of water demandgrats. This could be due to the differences in mialo
experiences which in turn led to the adoption dfedént post-independence trajectories of develagme
and political settings (Lautze, Barry &Youkhanapgn
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Figure 1: Map of the Volta Basin

With the availability of several water resourcesneocompeting water resource uses among different
sectors of the economy within each country and betwthe upstream and downstream countries.
Irrigation, the dominant consumptive use of watethie northern and central basin, competes diregtly
hydro-power generation in the south for availabé#ax resources. The demand for water to serve drate
other purposes is projected to increase dramatioattr the next two decades (Rodgers et al., 2006).
upstream country mainly uses freshwater from thdtav®iver for agricultural purposes while the
downstream country primarily uses it for hydropoweneration. Besides these, there are other congpeti
water resource uses within each country. Theseidecdomestic water supply, livestock watering, sand
sediments for construction, and fishery. Trans-lolauy water resource use conflicts exist betweerkiBar
Faso (upstream country), who wants to expand rigation by extracting more water from the rivenda
Ghana (downstream country), who wants to generate imydropower to fuel its economy.

According to Andahand Gichuki, (2005) the Voltaibggopulation has been extrapolated to increase by
80% in the next 25 years which would make watepusses scarcer. In Rodgers et al. (2006), the diaenes
water demand in year the 2000 was 56 million cabétres per year but this figure is expected tociase

to 448 million cubic meters by the year 2025. Aiamtrend could be seen in all the other usesuiticlg
irrigation water demand which in 2000 was 152 millicubic meters per year but extrapolated to ir&ea
to 1600 million cubic metres by 2025. This scaraityuld also be attributed to falling water tables,
reduction in river flows, an increase in the amoefmévapo-transpiration, inefficient use of watesources
and uncoordinated trans-boundary governance. Adsghissues imply one thing; that the economic
development of the nation-states conflicts withspreation and conservation of the ecosystem. These
issues have led to the enactment and transformafi@@veral policies, laws and institutional sttues
(nationally and trans-nationally) over the lastethidecades, aimed at curbing the ongoing or aatesip
water related problems. Thus, the objective of teper is to examine the structural changes in the
transnational institutional setting of the goverceuof the Volta River basin and the relevant dgviorces
behind such transformation. The paper will allum®nf the theoretical insights of the political
modernisation and multilevel governance as welEksor Ostrom’s polycentricity and Frances Cleavers
institutional bricolage frameworks or theories.
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Theoretical perspectives

Political Modernisation

Political modernization is the shifting of relatgnp between the traditional politics of left anidht
towards novel, where hybrid arrangements are foramong states, market players and civil societyctvhi
leads to the production and redistribution of resest and the formation of new rules aimed at shpgpin
society (Arts & Van Tatenhoven 2006; cited in Artseroy, &Tatenhove, 2006). The political
modernisation in the context of this paper, referstructural processes of institutional change ted
impacts on the governance of the Volta Basin. Rualltkinds of socio-economic and political proasss
and ideas such as transnationalism, reflexive nmiskgtion, ecological modernization, individualisatj
commercialisation and globalisation, new relatiopshare coming into being with different ideas and
policy formulations and practices. These processessaid to provoke political changes, characterise
changes in the predominant discourses and pradiitg®vernance (Leroy, 2001). Key elements of these
discourses and practices are: (a) a change ofttte’ssrole, in brief, from providing to enabling o
facilitative; (b) a greater reliance on the problewmlving capacities of non-governmental agencies,
especially within the private market sector; anda(greater reliance on the self-steering capaaitfecivil
society.

The concept of political modernization as an anedyttool enables the distinguishing of political
development into phases. These phases accordhngsto_eroy, &Tatenhove (2006) include early paiéti
modernization, anti-modernisation, and late modation. These phases are differentiated basedeon th
dominant views about politics and policy practicesrtain relationships between state,market andl civ
society. In early modernisation (Figure 2) theestabs deemed to be empowered to bring the goodtgoci
closer by pursuing good policies. Statist and neqaratist arrangements provided a sufficientlyatse
thread linking state, market and civil society @rteroy, &Tatenhove, 2006). Scientific knowledgel a
technology, including planning, were important sgic instruments in this phase. Anti-modernisation
phase was characterised by serious doubts on gkiatism and public mistrust in government and soéen
(Jamison, 2001: In Arts, Leroy, &Tatenhove, 2008)e late modernisation is characterised by a diseou
of governance, interdependence and inevitable catpe between government, market and society
(Figure 2). There can be no monopoly of knowledgmblem-solving, or steering capacity. Divided
responsibility, which takes many forms, is cited as inherent risk of late modernity (Arts, Leroy,
&Tatenhove, 2006).

Figure 2: Schematic diagram of the path to instituibnal transformation in the context of political
modernization. Source: Authors' construct

27



Trans-boundary river governance in West Africa: /ase of the Volta river

Most of these political developments have beersthgect of much comment, such as the privatisatfon
tasks that used to be carried out by the governiffets, Leroy, &Tatenhove, 2006). According to Arts
Leroy, &Tatenhove (2006) other shifts are much Msible and more insidious, such as the formatbn
all kinds of quasi autonomous non-governmental miggdions in the environmental circles and other
fields, which have a political role and respondipithat is often scarcely amenable to policy pizs.
These shifts have chiefly been studied as theegfi@responses of players acting rationally, esigobf
players involved in the policy field itself. Lesttemtion has been paid to structural political gemand
their impact on environmental policy and other aréhe approach presented here aims to link stalctu
institutional changes and transformations in bgsiwernance.

It is often observed that contradictory trends taaditional discourses and practices exist aloreyaielv or
contemporary ones, giving rise to the co-existeané juxtaposition of different styles of governance
(Leroy, 2001). The concept of political modernisatis used in this paper as an analytical conaapa f
better understanding of changes in the Volta baglitics, more specifically the changes in theitnsibnal
structure and policy practices. The theory was eho® enable the discussion on how the interplay
between structural changes in institutions andddneto-day policy practice shape the governancthef
basin’s water resources.

Multilevel governance

An early explanation referred to multilevel govarna as a system of continuous negotiation amongahes
governments at several territorial S&nd described how supranational, national, redjiomad local
governments are enmeshed in territorially policywaoeks. Multi-level governance, in recent timessaal
looks at the changing relationships between actidtsmted at different territorial levels, both fratme
public and the private sectors. The multi-level gmance theory crosses the traditionally sepa@tgaths

of domestic and international politics and hightgylthe increasingly fading distinction between #es
domains. The theory emphasizes both the increasifrgiquent and complex interactions between
governmental actors and the increasingly importhntension of non-state actors that are mobilized in
cohesion policy-making.

According to Hooghe & Marks (2003b) these inter@tsi could be viewed in two dimensions, the vertical
and the horizontal dimensions. The vertical dimemgiefers to the linkages between higher and lower
levels of government, including their institutiorepects. Here, local capacity building and ineestifor
effectiveness of sub-national levels of governmarg crucial issues for improving the quality and
coherence of public policy. The horizontal dimensiefers to cooperation arrangements usually betwee
states and non-state actors. These agreementgegasingly common as a means by which to improge t
effectiveness of local public service delivery aimdplementation of environment and development
strategies.

Hooghe & Marks (2003a; 2003b) distinguish two typésnultilevel governance. The first, termed type 1
conceives of the dispersion of authority to jurisidins at a limited number of levels and thesesflictions
are general-purpose i.e. they bundle together pheltifunctions including a range of policy
responsibilities. The membership boundaries of gudkdictions do not intersect. The second, Type 2
is alternative forms of multilevel governance inigrhjurisdictions are inclined not on just a fewes, but
operate at numerous territorial scales in whiclsglictions are task-specific rather than generappse.
Here, jurisdictions are intended to be flexibléheatthan durable. Under Type 2 governance, thecitgda
take collective decisions, and make them sticldiftised among a wide variety of actors at différen
scales. That is the choice of a resource managepodiny lies among an array of stakeholder instug
all of which are subject to weakness and failufidgese institutions tend to be lean and flexible they
come and go as demands for governance change (El@btarks, 2003b).

Type | governance predominates in conventionaitéeial government up to the national level (Hoodghe
Marks, 2003a). Sub-national dispersion of authdiajows the logic of Type 1. Type 2 governance is
ubiquitous in efforts to internalize transnatiorsglill-overs (problems) in the absence of authaviat
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coordination. Most target specific policy problemanging from ozone layer protection, to shipment of
hazardous waste, to migratory species, to trarmmatwater management. Task specificity is a common
feature of international regimes. Type 2 governaaicthe national/international frontier is moreidithan
Type 1 governance. While public-private partnershipe found in Type 1 jurisdictions, they are more
common in Type 2 (Hooghe & Marks, 2003b). The migublic-private partnerships in the international
arena is contested. In some cases, private actgtiate on an equal basis with governmental actors
bypass states altogether. However, many Type Znadional jurisdictions coordinate governments, not
private parties or they open up public decision imgko private actors to different degrees. Thegimgr

of these two types of governance leads to the Qigation of institutions. This framework would efeab
the discussion on type of governance prevalenhénbasin. That is, whether it is a type 1, typerao
hybrid form of governance.

Polycentricism
Water governance issues in Ghana have metamophreos® continue to shape water utilisation and
management in the country. Since independence \gat@rnance has attracted the attention of thewstri
governments, and from time to time amendments asento the regulation and management of the water
sector. For instance the New Patriotic Party (Ng&)ernment (2000-2008) instituted a management of
urban waters under the Aqua Rands Vitens Companigeli and now Ghana Water Company Limited
(GWCL) to ensure efficient supply and managemerihefwater resources. In the same vein the (Ndtiona
Democratic Congress(NDC) government of Ghana ineffort to ensure efficient distribution and
allocation of water in the urban centres have psedcthe introduction of prepaid metres in the vaio
work places and for household consumption of wdtke country also adopted the World Bank's proposed
framework (hereafter | call it the ‘Water Framewdriwhich has widely been applied in many poor
countries. The six key elements of the Water Fraotkwinclude: community participation,
decentralization, cost recovery, good governartciet enforcement and monitoring and appropriate afs
technology. The Framework aims to bring about waffficiency, social equity and poverty reduction,
without compromising ecological sustainability (WbBank, 2004). Lemos and de Oliveira (2004) argue
that, the Bank’s water model is ambitious, touchirog only upon policy. There are other water reseur
management frameworks designed on the principl®sifom (1992) that highlights the importance of
clear definition of boundaries and specificatiofisisers’ rights over resources. The whole philogojsh
based on supposition that collective action dilemsaaused by the size and the open access toahatur
resources (FAO, 1999). The unclear ownership aildréaof excluding other users create inevitable
complications involved in monitoring the use ofurat resources and ‘balancing one use against anoth
make exclusion or restrictions on access intritisigaoblematic (Gibson, McKean and Ostrom, 1998).
The Ostrom (1961) view on resource use has bedtewas the polycentric principles which states;tha

“Polycentric” connotes many centers of decision imgkthat are formally independent

of each other. Whether they actually function irefegently, or instead constitute an

interdependent system of relations, is an empiripadstion in particular cases. To the

extent that they take each other into account immetitive relationships, enter into

various contractual and cooperative undertakings loave recourse to central

mechanisms to resolve conflicts, the various palitjurisdictions in a metropolitan

area may function in a coherent manner with coesistand predictable patterns of

interacting behaviour. To the extent that this @s they may be said to function as a

“system” (Ostrom, Tiebout, &Warren 1961: 831-32).

Institutional Bricolage

Merrey and Cook (2012) define institutional brigggeas "an active, conscious, creative processayitaud)
norms, values and social arrangements to fit nempgaes, while also reflecting and being shaped by
deeply embedded unconscious principles". To thdwoasit social scientists often accept the popular
dichotomy between 'modern’ and ‘traditional’, 'fafmand ‘informal' institutions. Formal modern
(bureaucratic) institutions are seen as more effecat resolving conflicts and rationally managing
resources compared to informal or traditional tngitns. This dichotomy is a false one: institudormed
through a messy bricolage process often survivke betause they are perceived as legitimate andlimor
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and because they are often dynamic and effectiyedged by the participants’ expectations. On ttheo
hand, bureaucratic institutions designed on théshafsabstract external principles lack legitimathyeir
operational principles are unacceptable from thespeetive of many of the people they are supposed t
service, and they often prove ineffective when isgabfrom outside Merrey et al, (2012). Or they may
work to some degree; but as is the case for extglingposed forms of local government, they mayoae
reshaped over time through a bricolage processortimfately, imposed institutions may also have
unintended consequences, such as reinforcing armdraagnifying local power relationships.

The definition above therefore suggest that, instihal arrangements for multiple social purpodesng
practical resource management to religious lifej #re multiplicity of livelihood strategies that qqe
pursue are all to a considerable degree integrated,the ways in which they are integrated are also
dynamic, have moral value, and are constantly niagat, hence there is a need for coordination batwe
and among countries and state to manage resotiocgbe benefit of all the nation. There is alse tleed

to recognise the social dimensions and institutiortagration, and find ways to encourage innovaticat

is consistent with peoples’ existing standards Hfiedblueprints. The bricolage process was adojttyed
Franks and Cleaver (2007) to analyze water govemarhey based their framework on a number of key
concepts: 'resources’, 'actors’, 'mechanismstepses' and ‘outcomes. Based on their princip&s\ere
able to properly critique other frameworks. To ksrand Cleaver (2007) water is linked to multiple
sectors, organisations and uses; and social valugsiorms, power and gender relationships, andsive
livelihood strategies are so complex and obscusie tb complete analysis or clear model is realistid
therefore came up with the generalised principé feem logical to both scientists and policymakénge
application of this theory is vital due to the fHtat, water resource management and use is nueltde or
multidimensional and different stakeholders haymigpose and strategy of making use of the resolmce.
this case, the purpose of utilisation or management conflict with the others users in a way, tkishe
situation that surrounds the Volta River basin.

Trans-boundary governance in the Volta River basin

The trans-boundary character of most water reseyposes special problems. Worldwide more than 45 %
of the land surface is located within internationaér basins and many groundwater aquifers areeshay
more than one country (Wolf, 1999). Unilateral actby one country concerning these resources & oft
ineffective (e.g. fish ladders in an upstream coupnly), inefficient (e.g. hydropower developmemta

flat downstream country) or simply impossible (mahgvelopments on boundary stretches) (Mostert,
2005). Moreover, unilateral action can significgritiarm the other countries and may result in seriou
international tension. Trans-boundary water goveceafor the purpose of this paper refers to the
institutions and policy practices geared towards ¢bnservation or preservation of freshwater ressur
shared by nation-states and comprising rivers,slad aquifers. This form of governance goes beyond
ecological, political, and social boundaries. Goleyond these forms of boundaries permits both the
identification of problems and solutions that othise could not be easily dealt with. Two kinds afnis-
boundary problems could be distinguished; redustionenvironmental externalities like air and water
pollution, and responsible access to and use afuress like water use and its regulations. In both
situations appropriate governance arrangementscitbatween appropriate scales and jurisdictions are
required.

Governance of water resources within the Volta Rbasin have witnessed several institutional aritypo
transformations during and after European coloiisatPrior to the colonial era, water, among ak th
indigenous groups, was not only deemed a phydigad tbut an expression of the divine, its love giftl

to earth, and its character as a sustainer of(Waite, 1965). In Ghana and Burkina Faso, customary
institutions and laws, also known as Indigenousicafi Knowledge Systems (I.K.S.) (Kuupole &
Botchway, 2010), existed for the management of weadsources among the traditional societies. These
customary water management approaches epitomigegréttices of ethnic groups which pre-dated the
superimposition of the modern nation states (LauBzery & Youkhana, 2007). These groups evolved
various rules to govern water resources that vethett land (Sarpong, 2004). Chiefs and priests and
priestesses were in charge of enforcing the tiaditi rules/customary laws which were intended tdqmt
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and regulate use of the water resources. Rivergemeral, were considered resting abodes for goeels
and goddesses and their “children” and desecratiar around rivers, as well as farming on riverk&an
was prohibited (Lautze, Barry &Youkhana, 2007). ®oof the rules enforced by these political and
religious authorities included the demarcation aftigular forest as sacred groves where anthropogen
activities were not allowed.

Another common character of the local practicegraserve the sanctity of water was that water gitfpe
was only allowed at the upstream, while other &atiw that had implication for water quality werdtowed
downstream. The extraction of water resources Wss @ot allowed on particular days of the week
(Odame-Ababio, 2002a). According to FAO (1996) &mdtze, Barry &Youkhana (2007), adherence to
these rules meant that every local had the rigleixtcact the water resource in as much as it didaffect
other users. Faced with the phenomenon of dwindliatgr resources (due to climate variability, ecoim
globalization, and population pressure), governsahiring and after the colonial era intervened to
regulate the water sector through the instrumemptali legislation and other policy measures (withou
coordination with other riparian countries). Thusstomary water management mechanisms have either
been poorly nurtured or supplanted by “modern”utatly norms in line with the changing socio-economi
and political environment.

After the independence of Ghana and Burkina Fase focus of this paper), both countries followed
different paths in terms of water-related govermangth little concerns about external consequerdes
unsustainable usage. From the period after indeperedup until the mid-1990s, there were only two
international agreements concerning the Volta basiters, and neither effectively integrated theewat
management and development plans of all ripariamtri@s (Lautze, Barry, &Youkhana, 2008). The first
international agreement was signed in 1962 betWesyop and Benin on the one hand and Ghana on the
other, to purchase hydropower from Ghana. The stw@s in 1975. The latter was signed by all the six
riparian nations to curb the spread of onchocerciasthe basin. This agreement was facilitated\fyrld
Health Organisations (WHO) and was aimed at cdimplwater borne diseases, but not water sharing or
management. During this period, each of the riparations had a unique set of laws and institutions
regarding the management of water resources ibdbi (Rodgers et al. 2006). According to a documen
by the Ministry of Works and Housing, Ghana (199&art from the lack of coordinated approach to
water management among stakeholder states, therala@ uncoordinated water management among the
institutions within these states. Barry et al. @00ound that coordination of activities among the
institutions was generally weak, and in some c#ésgas only on ad hoc basis for crisis situations.

Despite the construction of major hydraulic workel ssevere draughts with considerable international
implications beginning in the 1960s, it appeard tinans-boundary issues began to constitute a major
concern in the Volta basin only in the mid-1990autze, Barry, & Youkhana, 2008). It was during this
period that World Bank and the International Momgtkund (IMF) took an active role in promoting
collaboration between these two countries (thusoTagd Ghana). The World Bank, as a facilitator,
invoked trans-boundary water policies between theston-states, whereby a country “proposing to
execute any project which will regulate, abstracbtiherwise change river flows must notify co-ripar
states of its intentions so that each state magidenwhether it wishes to lodge an objection” (Mgliry of
Works and Housing, 1998c). As a result, in 1996envBurkina Faso proposed to build another dam at
Ziga, it consulted Ghana this time. A Ghanaian gltien visited Burkina Faso and signed a "No-
Objection" agreement on the construction of theaZitpm. This event provoked discussion about more
collaboration between the two countries in the ngangent of the Volta’'s waters.

A Volta Basin Water Management Initiative (VBWMAWas launched with the help of international
donors to serve as a medium for communication aaldgle on trans-boundary water issues in the mid
1990s. It appears that the collaborative effortsrait persist as the initiative was short-livedn(\&edig et

al., 2001). Latent conflicts between the two coestsurfaced in 1998 when the drought and eneligis cr
hit Ghana. This situation re-intensified trans-bdany management of the Volta. Burkina Faso's water
consumption was suspected to be the main reasdihdaieduced water level at Akosombo (Barry et al.,
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2005). Ghana then offered to supply Burkina Fagb energy with expectation that it will not buildms
at the Volta tributary which could reduce watemfleconsiderably. Burkina Faso, however, refused this
offer and insisted on being nationally autonomausriergy supply.

The current efforts targeted at trans-boundary gwuece of the Volta basin are driven by both exkrn
and internal factors. The international researstitites and development agencies are the exterivaig
forces of cooperation and institutional and poltcgnsformation among thex countries. Rising water
demand and conflict and the emergence of more @mviental issues are the internal driving forcesnyvia
research institutes and development agencies, auLOWA-Volta, Green Cross International, United
Nation Environment Programme, WANI and partners thedWorld Bank, observed the emerging conflicts
in the basin. These institutes and agencies furs@e@ral projects and initiatives on sustainabidibd
governance in the basin in an attempt to amelidtegesituation (Lautze, Giordano, & Borghese, 2005)
They also organized conferences to engage stakasodttross the basin to develop commonly accepted
principles on trans-boundary water governance.

Concurrent with the recent increase in internali@actors, two international agreements have begmesl
with the aim of creating a path for constructionaofrans-boundary water management institutionsé&he
projects were a very important driving force foe ttaunching of the Volta Basin Technical Committee
(VBTC) in November 2004 and a series of follow-upatings among the six riparian countries. As alresu
of all these efforts, the six riparian countriegngid an agreement for the establishment of thea\Rdtsin
Authority (VBA) in July 2006. All six countries aepted a series of agreements which acknowledged the
need for a trans-boundary management institutiah astepted a timeline for its creation. The VBA is
composed of National Water Directorate represamsatof the six countries and has its headquarters i
Ouagadougou. With only seven years in existeneeytita Basin Authority's influence in the basirdats
effectiveness has yet to be seen. The VBA is cdytdacing many challenges such as dealing witbdlo
warning issues (an example is the recent overflbth@ Bagre Dam) and meeting rapidly growing water
demand and conflicting water uses with limited watesources in the future. These challenges are
attributable to the fact that VBA is not well inta¢ed at all levels of the water sector in eackedialder
state. Figure 3 below gives a summary of the imstihs and inter and intra-relations that existetiieen

and among stakeholder institutions before the 1998s dashed arrows in Figure 3 and 4 depict weak
relations between institutions. The one sided asrawply just single directional relationship. THeck
arrows in each box in figure imply interaction viith

Ghana Burkina Faso
National Government hodies National Government
e.g. GWSC, ID4, and VRA ———  ——| hodies e.z, DHER, ONBL,
RDF, and WPC
5,
k|
International donors
i e.g. WB and IMF v
Sub-national governmenis and Sub-national governmenis and Civil
Civil Society e.g. District Society e.g. District Assemblies,
Assemblies, representations of representations Chiefs’, ete,
Chiefs’, et

Figure 3: Institutions and relations in the Voltabasin (Situation before the 1990s)
Note: broken arrows mean weak linkage. Where thezeno arrows it means no linkage. One sided arrow
means one way interaction.
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In the 1970s and 1980s, Ghana's water-relateduitistis often implemented plans which ignored tinesa

of other institutions as well as applicable law®spite the existence and applicability of the 180aer
Ordinance and 1949 Forest Ordinance, the threerngajeernment institutions acted as if these ruies d
not exist in order to achieve their goals (MensB®99: In Lautzte, Barry, & Youkhana 2008). These
institutions were (Figure 3) the Volta River Authgr(VRA), the Ghana Water and Sewerage Cooperation
(GWSC), and Irrigation Development Authority (IDA)JI created with the assistance of World Bank.
Though there was a theoretical hierarchy betweesetthree water management institutions, there was
virtually no practical integration (Lautze, Bar&yYoukhana 2008). Burkina Faso had a similar situati
during this period. The governances of the Voltaiman Burkina Faso looked very much like that in
Ghana, though Burkinabe institutions were forceddapt to the conditions of water stress that thency
endured following the severe droughts that hit$adel region in the 1970s (Lautze, Barry, & Youlkhan
2008). The Centre for Hydraulic and Rural SupffHER) was created in 1965 with the primary goal of
extending water supply for domestic purposes. Againesponse to the drought situation, the National
Office of Dams and Irrigation (ONDI) was created 1876 with the aim of harnessing the irrigation
potential of the country (Ministe're de I'Envirorment et de I'Eau, 2001). In the late 1970s andathele

of the 1980s, there was a proliferation of new watdated-institutions with little or no regard for
coordination or integration. The Rural DevelopmEohd (RDF) and the Water Point Committee (WPC)
were created in the 1980s to strengthen the steagacity to combat droughts and to facilitate esien of
portable water supplies to rural areas.

Zhana Burkina Faso
Mational Government Mational Government
hodies e.g. GWD, WRC, hodies e.g. MEEDGHA,
GWSC, ]DA& VRA, eic. DGAEF, DgIRgL ete.
T T
| Inemational donors |
| | and NCOsez WE, |I
| i IMF, UNEP, GWP, l
CTZ, ZEF, GCL ek
| o CAN Fre— |
l Bodies e.g VBTC,
¥ ,..// VBA, ete. <—» Y l
Sub-national governments and Sub-national governments and
Civil Society e.g. DYWST, CWSA, Civil Society e.g. Chief’ and
WATSAN, Chie’ and Women Women representatives <—>
representatives <—=

Figure 4: Current institutions and relations in the Volta basin (After the 1990s)
Note: broken arrows mean weak linkage. Where thegeno arrows it means no linkage. One sided arrow
means one way interaction.

The current trans-boundary linkages and relatignsiiength in the Volta basin as depicted in figdre
shows that there is still room for more collabarati For instance there is no relationship betwadn s
national government institutions (and Civil Socjend the transnational bodies like the Volta Basin
Authority. To coordinate the activities of Ghanaigter institutions, the Water Resource Commission
(WRC) were established in 1996. It has the overalhdate of regulating and managing water in Ghana.
Community Water and Sanitation Agency (CWSA) wasnthed in 1998 to extend domestic water
supplies in rural areas. To facilitate this proceswater supply provision, villages were expedi@dorm
Water and Sanitation (WATSAN) Committees, whichtpar with a government District Water and
Sanitation Team (DWST). This new programme of actltas been much more effective than its

33



Trans-boundary river governance in West Africa: /ase of the Volta river

predecessor in extending water supplies, thankmihto increased external support (Ministry of Wsor
and Housing, 1998b). The Ghana Water Directora/[pwas the last institutional setup to be adde. |
responsibility was to provide an overall policy tbe Ghanaian sector and represent Ghana’s waésest
on the global stage and to ensure coordination grimstitutions.

In Burkina Faso, following the Johannesburg Wondn#it on Sustainable Development in 2002, water
institutions underwent major restructuring. Thistrecturing established the country’s current tonstnal
framework. The goal of this restructuring was theplementation of the Integrated Water Resources
Management (IWRM) programme (Ministe're de I'Agticwe de I'Hydrauliqueet des Ressources
Halieutiques, 2003). The MEE was now made up of fmrmanent departments, one new department and
the other three were simply rebirth of those crahagring the restructuring in the 1990s (FigureT3jese
permanent institutions were the General DirectoxteAgricultural Hydraulics (DGHA), the General
Directorate for Provision of Potable Water (DGEA&)d the General Directorate of the Inventory of
Hydraulic Resources (DGIRH). The newly created toldi was the General Directorate for Fishing
Resources (DGRH). It was entrusted with establgshstrategies for the sustainable extraction of fish
resources and to ensure competent management fidhieey industry. With regards to water laws i©&9
Ghana adopted a Water Resources Act that estadlittee Water Resources Commission (WRC), an
umbrella institution responsible for the regulatiand management of water resources(Welling, Cartin,
Baykono, & Diallo, 2012). In Burkina Faso, a new t&faFramework Law was adopted in 2001 and under
this legislation; the Directorate of Water Resoar¢BGRE) is responsible for managing the country’s
water resources. With these laws and institutionglace, both Ghana and Burkina Faso had plangadb p
test their water policies in selected sub basite d@bove scenario attest to the fact that cons@tiogs

are been made by the countries to find a lastirgtisa to the water management problems that had
bedevilled them for centuries. The concerns wetaated by Wong (2009) that, the water governance
policies established by Ghana and Burkina Fasahagmber of success stories though the participatio
local people in the project was limited, and asedwined by the project designers, participatory
governance structure set up by the project. Hesstck that the project was effective in making gl
aware that water-related problems in their own camities were not unique and therefore demanded thei
full participation. Through intercommunity meetinggnd sharing, community representatives and
participants had a deeper understanding of therdependence of communities. The sense of
‘togetherness’ was also generated by a constanpaoeson between communities over the project’s
progress.

According to Welling, Cartin, Baykono, and Diallg2012) the Volta basin was deficient in formal lega
and institutional arrangements to manage disputes @sources. As a result tensions between Burkina
Faso and Ghana stemmed from misconceptions ab@waiatises of climate variability and changes in flow
patterns of water resources. For example, dowmstfé@ods in Ghana were attributed to spillage from
dams in Burkina Faso and at times when the amdumater in the dams in Ghana was low (due to clemat
variability and changes in flow patterns of theerivwater consumption in Burkina Faso was suspected
be the main reason for the reduced water levels.ttterefore reasonable to recognise that clirobassge

is among the global scale process that is affedtiegsupply, quality, and distribution of water. \&fa
resources are also affected by changing policies management practices as the result of economic
globalization (Karen & Robin, 2008).Under globaliea, water is increasingly viewed as an economic
resource to be managed through marketisation awdtisation. To the authors, though climate chasgg
globalisation may each transform water resourcdabiity and access, the impacts of these chamgks

not be evenly distributed. Some regions, sectassystems, and social groups are more vulneraliteeto
consequences of climate change, particularly tmgbs in precipitation patterns. Wong (2009) asbett
Climate change affects people both locally andaeglly, and participatory approaches need to take a
regional as well as local perspective, and profidéoetter coordination between communities. Exjragd
the focus beyond an individual community can createommon vision between communities and help
local people to be more aware of the cross-bomeact of climate change. Karen and Robin, (2008) ar
of the view that, the Ghana and Burkina Faso ptdjad some success in setting up transboundary wate
governance structures and the embracing sociaksnafethe neighbours. In the same vein Altman, Kgrin
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Hunt, Emilie, Katherine, Russell, and Fogarty (20&de of the view that the issue of capacity taveel
NRM and climate change outcomes is important ifigadous peoples are going to manage the growing
Indigenous estate as well as the growing numbemdigenous Protected Areas in accord with their
nominatedInternational Union for the ConservatibNature (IUCN) criteria.

Discussion

Environmental politics emerged and gradually instinalised in most western European countries,
roughly speaking, either from the 1970s (northeunopge) or from the 1980s (southern countries) odwar
(Weale et al., 2000; In Leroy, 2002). Obviouslyrfr both the environmental issues at stake and the
political context, tradition and culture differ frocountry to country, giving their typical natiorfilvour to
discourses and practices (Leroy, 2001). Yet one diatinguish predominant styles and practices of
environmental governance over time, and establibbtantial changes therein.

Within trans-boundary governance, the concepts mfiltilevel governance’ characterise recently
institutionalising patterns of governance. This acapt also provides the institutional context and
perspective from which one can understand recentlrin policy-making with regards to the Volta Bas
management. In this regard the recent developmerha basin’s institutional governance raises both
theoretical and empirical questions, particulanytheir actual contribution to participation. Asutd be
seen, the level of participation, though existsy&ak and does not promote the dissolution of chete
water rights and its associated problems. Withenahstomary landscape of most West African coutrie
indigenous peoples’ understanding of the intrigetever relations at work between relational spherdise
substance of everyday life which everybody can gagm. Yet this reality is entrenched in official
discourses in favour of contemporary managemenmhdegpractices (that are mostly sub-sectoral based
instead of cross-sectoral) that have the tendem@gtrange the very people it is supposed to Kellteis
therefore important to recognise that full engagaparticipation within a diverse society is enabighen
local people are able to draw on and activate tbein understandings of water resources management
based in customary processes (Palmer, 2011).

On the issue of how water management is linkedrd kights, allocation of land and traditional autties
(Chiefs, Tindanas priestesses, and priest) a twofold argument ensukhere is an argument that the
support and approval of these traditional authesitivas important to the success of any water-celate
project (Wong, 2009). Also, since most land was edviby the chiefs ofindanatheir support would
ensure a smooth confiscation of land from farmersreate buffer zone. However, Laube’s (2007) ague
that the chieftains antindanain Ghana for example are blamed for causing poveeybe opines that the
chieftains prefer to lease land to less-poor fasmeecause they own cattle and can provide a free
ploughing service. To safe- guard their own intex@s the trans- boundary water project, the chéefd
Tindanainfluenced the process of selecting community regméatives, ensuring that members of their
family were chosen. In this way, the project hatpde consolidate their authority, and the voiced an
interests of poorer farmers have been marginalis#ite decision-making process (Wong, 2008). Thisec
study offers a good example of the ‘paradoxes digypation’ identified by Cleaver (2004).

Again the Ostrom’s social-ecological models exangskews attention to the need to broaden management
of water resources and ecosystem services in thta Ylger basins. Currently, institutional disintagon
leads to misdirected investments (for example, -@vegstment in irrigation, under-investment in
improving rain-fed agriculture), inequitable shariof benefits and risks, and continuing low levefs
production. A more creative approach to encouragiolpborative management, through encouraging
institutional creativity and bricolage processesiiigently needed. This observation is the primeneaof

the basin; hence massive attention is needed toepsoper management.

The Volta Basin in the last fifty years has facedrenous development challenges. Poverty and inicigas
population pressure have led to the extensive éafitm of natural resources contributing to water
scarcity, land degradation and the siltation oérighannels (Welling, et al., 2012). According tellivig et

al (2012) the Volta Basin remained one of the mEiansboundary watercourses in Africa without an
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international treaty and without a basin-wide cawation mechanism despite the urgent need for basin
wide responses to these challenges. Limited catguit and coordination between Burkina Faso and
Ghana combined with uncoordinated policies and ldgweent initiatives were serious threats to the
sustainable management of Volta Basin.

The Volta River's management institutions and pedichave undergone many changes between the late
20th and early 21st centuries. Each of the ingtital changes was accompanied by some element of
broader reality change. New water management umistits were introduced in the colonial period. Thes
institutions were then modified to reflect the ntauwnd independence of the two countries in 1957 and
1960 respectively and during the severe droughhénSahel region in the 1959 and 1970s. In the-post
colonial era the effort (by both governments) atevalevelopment and management by government was
centred on the establishment of agencies with Bpeoles for water supply, irrigation and enviroental
management. These establishments were largely dubgl@id and lending agencies. As a result emphasis
was laid on the areas in which donors wished tcsisiige Agyenim (2011). The consequence of the
dispersion of organisational responsibilities foe twater sector has been one of “absence of strong
leadership to advocate for sustained developmenwatier resources, weak integration of diverse
components of water resource development, invedtmieven by what donors are prepared to finance
rather than what has been determined to be thiegitadirections of government” (DANIDA, 2002: p28)
and the absence of a focal point in any ministhwesponsibility for parts of the sector adverssdfected

the chances of the sub-sector development (Agyed@hl). The institutions were further transformed i
the 2000s in response to severe climate variabditpnomic globalisation and demographic realifidse
2000s policy shifts could also be seen as a byymtoof evolving global water management paradigsis a
substantively changed realities in the basin.

The Volta basin in recent years have seen an igered treaties establishing formal river basin
management organizations, supported by interndtaoreors and based on international law. This ssigge
that encouraging local action- oriented investmantl innovation, supporting and building on local
capacities to solve problems, will be far more etffee than attempting to impose alleged 'univenszllies

or organizational forms (Merrey, 2009). This meémat the foundation required is the local instdogl
landscape, social networks, and innovators (briggdeidentified through research and consultatiorhe
supported and facilitated by higher-level changen&g and champions through policies and smart
financing. At higher levels, the focus should netdm achieving the IWRM (Molle, 2008), but rathemg
tools such as adaptive management principles tatifglepriority problems that can be solved and
implementing the solutions in learning-orientedtparships with key stakeholders.

Volta Basin organization has its roots in the peénehen international emphasis on mitigating confiic
trans-boundary waters grew substantially. Notabagh of the institutional changes reflected a toprd
approach to development and a vertical shift imaurity. However, there has been little coordinateas-
boundary effort in the basin until recently, wittetestablishment of the VBTC and VBA in 2004 an@&0
respectively. There is currently no mechanism toetti® the Volta River together, but this joint
commission was set up to discuss ways of sharingeflie and increasing cooperation for better
management of the Volta river basin. Despiteahitjoals related to conflict prevention, the creatof a
VBA presents a good opportunity to explicitly recoge and integrate objectives related to traditicmeal
modern water uses and management. Conspicuoustjngnisom the analysis is private market sector and
to some extent, civil society representation (aslma seen in both Figures 3 and 4). This is becsinse
the 1990s their representation and influence haenHimited, if existed, to water supply and bijin
mechanisms in both countries and have rarely (if) dmeen consulted with respect to the Volta basin
governance. One would have thought that in Ghananfstance, electricity production and its billing
mechanisms would have been privatised by now bsitsitill very much state-controlled.

The governance of water between states is a lerggtdycomplicated process, which requires substantia
resources, capacities and support in order foo itntaterialise and be sustained (Lautze, Giordano, &
Borghese, 2005). Certain conditions can eithedifatg institutional transformation or make it |ddsely

36



Atampugre, Adu-Boahen & Eshun

or even impossible to occur. These relevant cambtiwhich drive and complicate trans-boundary
governance in the Volta basin could be distingudsinéo two different categories: factors that axeemnal

to the basin, such as international concerns amsmi@ional water governance, global trends in water
resource management, and the nation-states’ géegit importance; and factors that are interaaghe
basin, such as the water development for hydrop@andragriculture, environmental issues, and water u
conflicts. It is the combination of these factdrattled to the creation of the VBTC and the VBAvidwer,

the institution has not been functional, in thahaligh the framework is in place, stakeholders haate
utilised it to create policy, plan projects, orrisolve water conflicts. Institutional capacity lding and
involvement of more stakeholders at different Ieviel the decision making process is one sure way to
make the VBA more effective in dealing with the remt and expected trans-boundary water related
problems. The trans-boundary water related issnésanflict over resource usage has engineereititiae
that every nation-state seems to be sovereignarttidt matter there is no need to consult thersthe

Recent environmental agendas and concerns overl@mdary conflict have come to the front, attraprt
international attention and support (Lautze, Gioaa& Borghese, 2005). The upper Nile agreemehss, t
NBA “renaissance”, and the Volta basin agreemeafeat environmental and trans-boundary conflict
prevention concerns and all were influenced byidat$orces and finances. In all likelihood, the \idor
Bank’s directive on trans-boundary water coopera#ind the global agenda of environmental consenvati
were behind the formation of recent agreementsrelatied negotiations in the Nile, Volta and NigEhe
interesting issue is the degree to which the foienacontent, and realisation of trans-boundaryewé&w

in post-colonial Africa is determined by externativdrs (Lautze, Giordano, & Borghese, 2005).
Environmental concerns and conflict preventiorpamticular, may have been imported to Africa beftue
continent’s levels of economic and water resoud®gelopment became defensible. Indeed, while the
environment is important no matter the level of@epment, the form that environmental protectidiesa
and the desired tradeoffs between the environmedtgrowth are also, at least in part, a function of
income (Lautze, Giordano, & Borghese, 2005). Enaging environmental norms from the developed
world may be more in the interest of Western emvimentalists than poor African farmers (Lautze,
Giordano, & Borghese (2005).

Similarly, levels of water scarcity in Africa, witlhe exception of the Nile are generally less ttherse of
other regions of the world, suggesting that ressairspent to avoid conflict could in fact be better
employed to augment the quantity of water avail@pleapproach which might accomplish the same ends
while improving human welfare. Nevertheless, whaldernal drivers may not always have led to optimal
outcomes for Africa, analysis of their role and aopdoes suggest promising paths for the developofen
future trans-boundary water law that meets bothinternal desires of underfinanced basin statestlamd
wishes of external actors farmers (Lautze, Giorgda&aBorghese, 2005).

A classical case of the use of the water resowessthat between Burkina Faso and Ghana on theérmapen
of the Bagre dam when it overflowed its bank anchyneowns in the northern part of Ghana became
inundated. In order to encourage local communiideget involved in the decision-making processes th
review shows that the project has been effedtivmaking villagers aware that water-related protden
their own communities were not unique and therefdeemanded their full participation (Wong, 2009).
Through intercommunity meetings and sharing, conityuepresentatives and participants had a deeper
understanding of the interdependence of communifies sense of ‘togetherness’ was also generated by
constant comparison between communities over tbggits progress and success and this in turnnmaffir
the bottom- up development process that researehemisseminating.

Conclusion

Political modernization and multilevel governancanfeworks are relevant when trying to understand
institutional transformations in governance systefmvever, the political modernization frameworlstza
normative attribute which needs to be substantiatbdn using it in an analysis. This is necessary to
prevent the concept from being conceived as a ommsgprocess or programme towards change or
progress. The multilevel concept on the other haoes not give concrete bases for the selectiomof a
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appropriate governance system. Again, in orderrtivige a holistic view and understanding of water
management and use, Elinor Ostrom's polycentricibgd Frances Cleaver's institutional bricolage
frameworks' are highly applicable as they provideorsy basis for analysis and conception. The
polycentricity framework by Ostrom was applicable the study by evaluating the water usage and
management processes that are shrouded in a sadralystem with agencies responsible for the suppl
and delivery of the water. It is a known fact ththe Water Resources Commission under the Mingstry
Environment and Natural Resources are the custediémwvater and hence it's effective and efficient i
under their watch. Aside this, the Metropolitan, hitipal and Districts Assemblies (MMDA's) are also
mandated to monitor and provide support to the ébdgs. In the broader transboundary sense,
international governance institutions are respdasfbr providing baseline information in the fornfi o
consultation with the various stakeholders fordappropriate use and management of water resouriod wh
in this case the Volta River basin.

Ghana and Burkina have over the years advancedein water policies development, based on the
principles of Integrated Water Resources Managenii®RM) (Welling et al., 2012). These policies
recognized the need for collaboration and agreesnaminternationally shared watercourses. If efffety

and fully taken into consideration, these polictéer a good basis for reaching an agreement fer th
equitable and sustainable management of the Vo#tsinB In both countries the adopted legal and
institutional frameworks for the management of watsources promotes integrated basin management,
equitable access, and international cooperatiomveder, none of these policies have yet reachedla fu
implementation stage, which is among the reasonstimy have not strongly influenced collaboratidn o
the two countries on the Volta Basin (Welling, ket 2012).

The establishment of the VBA is a significant stepghe process towards holistic watershed managemen
in the Volta River Basin. It was revealed that tiedi stakeholder participation in the form of
communication between the two nation-states cugreptevents adequate coordination in either to
understanding or managing this shared resourcecantti hinder the chances of peacefully resolving
current and future conflicts. As Ghana has commérem@other dam project at Bui, and land-locked
Burkina Faso clearly looks to the Volta River asoairce of development potential, it is imperatikiatt
dialogue and coordination is encouraged not jusivéen the two neighbours but among all the riparian
states in the basin. Otherwise, Ghana's heavynodian the river for energy, and Burkina Faso'siriee
more water for irrigation could create an impasse eurb development in both up and down streans Thi
issue of resource use conflict could be lookedhdtexplored in the sense that the nations involredon
the verge of putting the Volta Basin into divergasés.

Again, since the identification of water requirertseand governance at the local level can best hiesd
through active consultation with those who regulatal water use, engagement of traditional leadats
other local stakeholders including water-relatedremareneurs could make trans-boundary agreements
locally relevant. Key to achieving effective tramsundary management, therefore, is securing active
consultation between customary water regulatoisate water agencies, and government and techrsocrat
to develop principles that recognise and harmothésge-and small-scale water needs to ensure the
avoidance of water use conflicts and the effectsgsnof old and transformed political institutiornts a
varying scales.

The crucial point is that it may often be necesdarypoorly financed African states to orient thians-
boundary agreements towards external intereskeyf are to secure the means for realisation. Atémee
time, external actors should ensure that the ageatsnthey persuade and finance are also locakyaet

if they wish to have long-term impact. Undoubtedifhat attracts water investment is not identicathiat
which meets local needs. Likewise that which oetsidtors wish to finance is not always a localnisio
Skilled policy-makers and negotiators should carcdtiagreements broadly enough to accomplish both
ends and they risk accomplishing neither. Thiignsure that the external and internal factorsnaalé
integrated in the quest to manage and control weser
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