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Abstract

Systems for small-scale forestry are occasionally shaped by adopting models used
by other countries. Such adoption is localized and adapted to suit needs and condi-
tions of the country and reflects its specific characteristics instead of being simply
copied. In this study, we examine the process of the adoption and adaptation of the
forestry extension system in Japan and discuss the meaning of policy transfer across
countries and the factors influencing policy development. Although the adoption of
the forestry extension system was de facto a direct coercion enforced by the occu-
pying United States (US) government in the early post-war era, in-depth analysis
revealed it was a joint effort between Japanese and US foresters. The enthusiasm of
foresters in charge of forestry extension enabled them to improve it into an ideal-
ized form. This first adaptation phase can be regarded as a very progressive step in
view of trends indicated by a previous study. The adoption of the US model inspired
and legitimized the new system. Results imply that policy development occurs at the
level of the ruler, who sets the direction of the forestry extension, and the level of
the practitioner, who is in charge of the extension activities in the field. Moreover,
it demonstrates the importance of examining the significance and effectiveness of
policy transfers and the adaptation of adopted institutions at each level. However,
motivation and perception of practitioners toward their work and allowance for vol-
untary initiatives given to them is the key to this notion.
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Introduction

Small-scale forestry is characterized by diversity. Its definition differs across
countries (Harrison et al. 2002); even within the same country, its meaning
changes over time (Schraml 2004; Hatcher et al. 2013), which is unsurprising
given the variations in natural and socio-economic conditions among countries.
Interestingly, however, common systems and features can be observed. Often-
times, they reflect similarities in conditions or address a common global issue.
Furthermore, systems for small-scale forestry in one country are frequently
shaped by the conscious adoption of models from other countries.

Historically, knowledge and institutions regarding forestry have frequently
been transmitted from one country to another. The most typical example is sci-
entific forestry, which emerged in Germany in the eighteenth and nineteenth cen-
turies and spread to other countries around the world (Holzl 2010; Scott 1998;
Ubukata 2021). In the late twentieth century, forest policies and their devel-
opment underwent another period of change across and within countries and
became more internationalized in countries undergoing regime transition and
democratization such as Central and Eastern Europe (Pachova et al. 2004). Inter-
estingly, transmission does not indicate that the original models were simply cop-
ied. Countries adapted and localized these models to suit their specific needs and
conditions. The emergence of tropical forestry in tropical countries, where scien-
tific forestry was introduced through colonial rule, is another example (Ubutkata
2021; Mizuno 2022).

This study aims to examine the process of adoption and adaptation of the forestry
extension system in Japan and to discuss the concept of policy transfer across coun-
tries and the factors that influence policy development. The Japanese forestry exten-
sion system, which we use as an example, was introduced to Japan after World War
II under the direction of the United States (US), which led the Japanese occupational
government (General Headquarters [GHQ]J) from 1945 to 1952. This introduction
garnered the attention of forest policy makers in Japan to small-scale forestry and
was an essential starting point of Japanese policy for small-scale forestry.

The remainder of the paper is structured as follows. Section 2 presents the
research design and provides a review of studies on the adoption of western
models in Japan and forestry advisory systems. We then present key issues that
emerged from these studies. Section 3 features a description of our analyses, and
Sect. 4 discusses the implications of the results.

Research Design
Adoption of Western Models in Japan
Historically, Japan has actively learned and adopted systems and technologies

from other countries. Particularly, the Meiji period, which covers the late 19th to
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the early twentieth century, spans “one of the most remarkable social transforma-
tions of modern history” (Westney 1987, p. 1). At the time, Japan adopted numer-
ous socio-political and economic institutions, industries, and technologies from
western models (e.g., Lehmbruch 2001; Ishikawa 2002), which laid the founda-
tion of the modern identity of the country. One of the most remarkable features
of the modernization process of Meiji Japan is the apparent voluntarism of its
institutional emulation (Westney 1987). The key aspect of the emulation West-
ney (1987) described is that the models applied by Japan underwent a process of
adoption and adaptation into the Japanese environment and not only the selection
and copying of models. Foreign models served as inspiration and legitimacy for
the adopted systems (Westney 1987). Later, toward the late twentieth century, the
unique economic and technological development in Japan became a model for
other countries (e.g., Vogel 2006).

The forestry field is no exception, and Japan has adopted various western mod-
els of which the introduction of German forestry and institutions by Meiji Japan is
one of the most prominent examples. In Japan, forest conservation systems devel-
oped in various regions at least as early as their development in Germany (Totman
1998; Tokugawa Institute for the History of Forestry 2012). However, in the process
of modernization, the Japanese government was more eager to introduce western
knowledge and institutions instead of continuing its traditional ones (The Japan For-
estry Association 2010). The next major change after the Meiji era occurred under
the US-led occupation government (GHQ) after World War II. Ota (2013) pointed
out that the changes in Japanese forest policy formulated during the GHQ occupa-
tion, such as the reform of national forest management, were neither simply forced
by the US nor voluntarily adopted by Japan. Instead, it was a joint effort between
American and Japanese foresters. For the American ones, it provided an opportunity
for implementing a system that was similar to their ideals. As a result of this study,
we see that a more multifaceted view of the driving force of policy transfer can be
obtained if focus is directed toward persons who are committed to the implementa-
tion of a model.

Forestry Advisory Systems

Forest advisory systems play a key role in policies related to small-scale forestry,
which is frequently characterized by the lack of scientific knowledge and a diver-
sity of motivations and goals (Harrison and Herbohn 2000; Hyttinen 2004). Com-
municating with such diverse forest owners and providing them with appropriate
advice and necessary knowledge are important steps for achieving sustainable forest
management. Building relationships between diverse policy targets and foresters is
crucial in small-scale forest policy.

The relationship between forest owners and foresters in a forestry advisory
system can be viewed from two aspects, namely, knowledge generation and
power balance. Lawrence et al. (2020) investigated forest advisory systems in
10 European countries and identified a trend toward more democratic, participa-
tory, and negotiated systems. They noted that European forest advisory systems
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Fig. 1 Adoption and adaptation of foreign models

consistently diverted from traditional extension based on technology transfer,
and forest owners were increasingly viewed as sources of experience and partici-
pants in peer-to-peer knowledge sharing. Not only these changes in knowledge
generation but also the power balance changed from top-down to more inclusive,
bottom-up, and horizontal pathways through communication.

In Japan, both the public and private sectors provide forestry advice to private
forest owners. In the private sector, this service is primarily provided by forest
owners’ cooperatives (Shinrin-kumiai), whereas in the public sector, this service
is offered by the forestry extension staff (Ringyo-fukyu-shokuin) belonging to
prefectural governments. Japan’s administrative structure is divided into three
tiers: the national government (Forestry Agency), prefectures, and municipali-
ties. For the forestry extension system, the Forestry Agency establishes policies
that are implemented by the prefectures. The position of the forestry extension
staff was established after World War II, with the introduction of the forestry
extension system under the direction of GHQ to provide instructions and extend
forestry technology to private forest owners. This paper examines the forestry
extension system through such forestry extension staff. It uses the term of “for-
ester” to refer to professional forestry administration officials at the national
and prefectural levels and “forestry extension staff” to refer to those in forestry
extension positions.

Some of the prefectural foresters who pass the national government’s quali-
fication examination become forestry extension staff. This is often done as part
of the 3- to 5-year personnel transfer that occurs within the forestry adminis-
tration of each prefecture; therefore, after 3-5 years, many of them are trans-
ferred to non-forestry extension responsibilities. Most of them study forestry at
university, but if they meet certain criteria, they may be qualified even with-
out a university degree. As of April 1, 2022, 8,579 prefectural foresters (Minis-
try of Internal Affairs and Communications 2023) and 1,237 forestry extension
staff were employed (current name of the title: Ringyo-fukyu-shidoin) (Forestry
Agency 2022).
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Fig.2 Directions of knowledge generation and power balance in forest advisory systems

Investigation of Adoption and Adaptation in Japan

Based on previous findings, we examine the characteristics of the adoption and
adaptation process of the forestry extension system in Japan and focus on the actors
and drivers of the process (Fig. 1). Dolowitz and Marsh (1996) distinguished three
reasons for engaging in policy transfer, namely, voluntary, direct coercive, and
indirect coercive transfer. The same event, however, may appear in different forms
depending on perspective. As previously noted, previous scholars pointed out that
the introduction of western models by the Meiji government of Japan was charac-
terized by its nature as a voluntary process. However, if this voluntary process is
viewed as a response to a threat by the West at the time (Diamond 2019), then the
policy transfer becomes an indirect coercion. Alternatively, policy transfer under the
direction of the GHQ in Japan after World War II was a direct coercion under the
foreign ruling system. However, as previously mentioned, the adoption process was
not simply a top-down directive but a joint effort between the foresters of the two
countries from the perspective of the foresters who are in charge of implementing
government policies on the ground. If foresters recognized the value and usefulness
of the model and positively viewed its adoption, then they committed to the imple-
mentation process more willingly. However, if they viewed it negatively, then they
reluctantly and passively committed to the adoption process. Therefore, the current
study aims to examine the drivers of adoption at two levels, namely, rulers and prac-
titioners such as foresters.

The adaptation process, in which a foreign model is adjusted to suit the condi-
tions and contexts of a country, distinctly displays the characteristics of that coun-
try. To capture the adaptation of the forestry extension system, we focus on knowl-
edge generation and power balance. Examining the relationship between foresters
and local people, such as forest owners in the forestry advisory system, the study
observes two possible types of system, namely, the director type and the facilitator
type (Fig. 2). In the first system, knowledge comes from foresters, which is passively
received by the local people. Traditional extension based on technology transfer, as
noted by Lawrence et al. (2020), is an example of this type. Conversely, in a recent
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trend noted by the same authors, the main actors of knowledge generation will shift
to the side of the local people, where emphasis is given to the experience of and
knowledge sharing among forest owners. Here, foresters play the role of facilitators
to support knowledge generation among the people.

The distinction between the director and facilitator types depends on who pro-
duces the knowledge to be extended and the degree of importance placed on the
will of the target audience, such as forest owners, in the forestry extension system.
Extension activities are conducted by individual extension workers in their respec-
tive fields, and the actual situation may take various forms. This paper will examine
the form of the forestry extension system by focusing on what has been indicated as
its basic policy, i.e., the policy at the government level. In terms of knowledge gen-
eration, if the government’s policy on forestry extension states that the disseminated
knowledge is to be defined by the government itself, then it is considered a director
type. However, if it states that the purpose of forestry extension is to support learn-
ing by the forest owners themselves, then it is considered a facilitator type. In terms
of the power balance, if the relationship is one-way, with the extension staff guiding
the forest owners, then it is considered a director type; however, if the relationship is
two-way with the forest owners, then it is considered a facilitator type. If the knowl-
edge generation and power balance result in different types, then it is considered a
mixed type.

As the source of information for our analysis, we used published literature,
including journal articles, books, and reports containing the statements of forest-
ers involved to investigate the adoption and adaptation process from the abovemen-
tioned viewpoints.

Results
Adoption
Introduction of the Forestry Extension System

The forestry extension system in Japan was introduced in 1949 under the direction
of the GHQ, the General Headquarters of the Supreme Commander for the Allied
Powers occupying Japan at the time, who recommended the adoption of the system.
This de facto compulsory directive was unavoidable for Japan, even if it included
parts that the Japanese found difficulty in understanding (Forestry Agency 1971).
Although the forestry extension system was introduced after World War II, Japan
had its forestry extension activities until then. At the end of the nineteenth century,
itinerant forestry teachers were designated to every prefecture to teach knowledge
about forestry. However, GHQ recognized that a large gap exists between excellent
experimental research on forestry and the technical level of the general public in
Japan and directed the establishment of a new, consistent forestry extension system
similar to that of the US (Forestry Agency 1971; Hara 1959).

The entire system of forestry extension, which ranged from principles and pri-
orities to organizational structures (Fig. 3), was introduced under the guidance of
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Fig. 3 Initial organizational structure of the forestry extension system. Source: Forestry Agency (1960),
translated by authors

Table 1 Regional forestry extension staff activities. Source: Forestry Agency (1960, 1971), translated by
authors

Adoption Adaptation
First phase Second phase
Fiscal year of the data col- 1951 1954 1957
lection
Number of regional forestry 804 804 2,558
extension staff
Extension activities (hours)
Individual instruction 372,929 54% 440,974 62% 493,070 52%
Group instruction 172,732 25% 153,767 22% 254,624 27%
Forestry consultation 76,984 11% 64,765 9% 132,481 14%
Public relations 63,624 9% 55,584 8% 62,649 7%
Total 686,269 100% 715,090 100% 942,824 100%
Other activities (hours) 5,048,134

the GHQ. The established system was modeled after the one in the US but did not
incorporate universities and was set up separately from the agricultural extension
system (Hara 1978). Organization and staff were designated at the Forestry Agency
in 1949 and at the prefectural level in 1950, and on-site extension activities were
implemented. The target groups were forest owners and forestry-related individu-
als, but the extension staff first visited village after village, seeking specific targets,
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needs, and methods of extension (Forestry Agency 1971). Table 1 presents the num-
ber of hours of activities spent by the regional forestry extension staff across the
country, divided by type. Specifically, the forestry extension staff conducted vari-
ous activities, including: “Individual instruction,” which involved visiting individual
households; “Group instruction,” which was offered to groups such as forestry study
groups formed by forestry households; “Forestry consultation,” which consisted of
answering questions by mail or in person; and “Public relations,” which included
the distribution of printed materials, slide presentations, newspaper articles, radio
announcements, and forestry-related events. However, majority of these activities
were devoted to “Individual instruction,” with approximately half focused on silvi-
culture (Forestry Agency 1960).

Among these initiatives, the service-oriented approach to extension entirely dif-
fered from those of conventional top-down procedures (Iwano 1950, 1955; Kami
1959). In addition, in contrast to agriculture, where the extension system was intro-
duced earlier than that of forestry, the fact that extension officials were assigned
tasks of public interest, such as regulating forestry operations alongside forestry
extension, led to embarrassment for Japanese foresters; these foresters believed
that the implementation of forestry extension should emphasize forest owners’ self-
thinking and self-learning, distinct from the general government, which prioritizes
public interest (Kamino 1984).

Although the adoption of the forestry extension system was de facto a direct
coercion by the GHQ given the situation under the occupation, the Japanese for-
esters who were in charge of the implementation of the system at the time were
very enthusiastic and active in their new work. Despite the lack of equipment and
teaching materials, they worked day and night to share new forestry techniques and
knowledge (Forestry Agency 1971). Hara, a bureaucrat in charge of establishing the
extension system at the Forestry Agency, inferred the fact that many of the personnel
employed for forestry extension were engaged in forestry in Japanese occupied ter-
ritories before the end of the war. Despite high levels of technical expertise and rich
experiences, they lost their jobs, which may have motivated them to take on new
tasks with a new sense as forestry extension foresters (Hara 1959, 1978). The Amer-
ican forester named Shuley, who was in charge of the forestry extension system at
the GHQ from 1947,' was also enthusiastic in his work and established a trusting
relationship with Japanese foresters, according to the Japanese foresters of the time
(Hara 1959, 1978; Kami 1959; Ishikawa Prefecture Extension Officers 1959). Con-
trary to the level of the ruler, at the level of the forester who was in charge of setting
up the forestry extension system, Japanese foresters were also working willingly,
and practices were based on a cooperative relationship founded on trust between the
Japanese and American foresters.

! He worked at the Economics Branch of the Forestry Division of the Natural Resources Bureau at GHQ
from 1947 to 1948 and to the Production Branch (renamed the Production and Research Branch from
1949) from 1948 to 1950 (Committee for the Centennial History of the Ministry of Agriculture, Forestry
and Fisheries 1981).
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Fig.4 Initial form of the forestry extension system in Japan

However, one cannot say that the new forestry extension system was implemented
without problems. Individuals engaged in the implementation of the new system fre-
quently mentioned the difficulties and birth pains experienced during the implemen-
tation process (Iwano 1955; Kami 1959; Kamino 1999). In particular, the stance of
providing services as helpful and friendly advisors to forest owners required consid-
erable trial-and-error efforts to put into practice in rural areas. Although the exten-
sion staff struggled to make it work, they were sometimes met with ridicule (Kami
1959; Ishikawa Prefecture Extension Officers 1959). The poor condition of the roads
to access the forest area also amplified the severity of their work (Forestry Agency
1954). In a publication commemorating the 10th anniversary of the introduction of
the forestry extension system, the then-director general of the Forestry Agency, at
the end of his statement, expressed his regret that 40 extension staff members died in
the first 10 years of the system because of intense workload (Forestry Agency 1960).
The details of these cases were not documented. However, considering that there
were 1120 forestry extension staff members when the system was introduced and
3105 in 1956 (Forestry Agency 1971), when the number of staff members increased
along with the expansion of duties, this is not a small number and conveys the severe
effect of the intense workload at that time.

Initial Form of the Adopted Forestry Extension System

The form of the forestry extension system initially adopted in Japan, modeled after
the US system, was established in 1949 and put into practice in 1950. It was closer
to the director type in terms of knowledge generation and closer to the facilitator
type in terms of power balance (Fig. 4).

Particularly new to Japan at the time was the power balance perspective, which
required foresters to be friendly advisors to forest owners. As previously mentioned,
this point required considerable trial and error in practice. In addition, as a method
of conveying knowledge, emphasis was placed on demonstration instead of the lec-
ture format (Hara 1978). In practice, these individuals were occasionally treated as if
they were dedicated laborers (Ishikawa Prefecture Extension Officers 1959).

Alternatively, the primary knowledge to be conveyed at this stage was the results
of the experimental study (Forestry Agency 1971), which was provided by foresters
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Table2 Voluntary forestry-

related study groups. Voluntary Number of groups Number of members
forestry-related study groups Total Forestry study ~ Total Forestry
include not only groups groups study
that specialize in forestry groups
studies, but also groups such
as those that are organized 1952 156 NR 7803 NR
for agricultural research but 1953 262 NR 11,516 NR
also conduct forestry-related
studies. NR denotes data not 1954 306 NR 36,451 NR
reported. Source: Forestry 1955 459 NR 40,557 NR
Agency (1960), translated by 1956 769 105 48,255 1859
authors 1957 1135 276 55,741 5161
1958 1268 310 58,646 5885

to forest owners. The aspect that differed from the past was the recognition of knowl-
edge to be conveyed. Researchers involved in the study on forestry extension and
experimental research in Japan and who inspected the situation in the US at the time
emphasized the importance of aiming to develop simple and practical technology
that anyone can use instead of aiming for the advancement of sophisticated technol-
ogy similar to a craftsman’s art, which was the case in the past (Editorial Board of
Forest Technics Magazine 1950).

Adaptation
First Phase of Adaptation

Shortly after their adoption, Japanese foresters began to review and improve the for-
estry extension system. Surveys on the actual local status of forestry extension were
conducted from the year after the designation of extension officers to each region,
and foresters from each prefecture convened in 1952 to review and discuss the situ-
ation (Hara 1978). They also held study sessions with educational and agricultural
extension specialists. As a result, an improved version of the forestry extension
system was introduced in 1953 with five new guiding principles (Forestry Agency
1971). This adaptation was made by Japanese foresters engaged in forestry exten-
sion to achieve a close version of the ideal farmer-centered extension on the basis of
their experience in the field.

The forestry extension slogan announced in 1953 focused on (1) introducing sci-
ence to rural villages, (2) providing useful education to rural people, (3) fostering
youth activities, (4) improving the lives of rural people, and (5) always playing an
integral role in the testing and research institutions. These directions aimed to shift
the concept of forestry extension from one in which the staff transferred superior
technology to farmers to one in which the staff supported farmers’ self-thinking and
self-learning. Since then, the formation of voluntary forestry-related study groups,
mainly among young farmers, has occurred in various regions (Table 2). The topics
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Fig.5 Forestry extension system in the first adaptation phase

discussed by the groups have widely varied, but they initially covered the cultivation
of mushrooms and seedlings.

While initial forestry extension activities generally targeted private forest owners
and forestry-related individuals, the focus of this phase was clearly on farmers. At
that time, rural villages had an abundant labor force, and farmers, often small-scale
forest owners, were considerably interested in afforestation (Kamino 1999). These
conditions may have driven the focus toward farmers.

The targeted forestry extension system in the first adaptation phase was a facilita-
tion-type form in which farmers were considered the main actors in terms of knowl-
edge generation and power balance (Fig. 5). As discussed previously, the announce-
ment of this policy in 1953 does not mean that the practice in the field changed from
that year; rather, the practice changed gradually through trial and error. The essence
of improvement was to be based on the private interests of farmers instead of those
of the public and to enable farmers to independently learn and think. Forest own-
ers established forestry research groups for every region as a place for peer-to-peer
learning. The results of experimental research and the knowledge of foresters were
placed as support for such a voluntary learning process by farmers.

Second Phase of Adaptation

Only a few years after the initiation of the first phase of adaptation, the forestry
extension system was once again called on changing the course. This move was trig-
gered as per the request of the Ministry of Finance for visible policy effects when
assessing the 1956 budget (Committee for the 50th Anniversary of the Forestry
Extension 1971). The objectives of forestry extension, that is, improving the private
economy and support for self-learning among forest owners, were also requested to
be linked to the needs of the national government. Extension foresters were expected
to follow the focus of government policies at the time, such as the conversion of
forest types from fuelwood to timber production forests, instead of engaging in dis-
cussions with farmers. Meanwhile, the duties of the extension staff were expanded;
in other words, foresters had less time to visit forested areas and talk with owners
(Forestry Agency 1971). The knowledge and experience of foresters declined as
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Fig. 6 Forestry extension system in the second adaptation phase

experienced foresters moved out and were replaced by inexperienced ones (Forestry
Agency 1971). In Japan, it is still common for forestry administrative personnel,
including forestry extension staff, to be transferred every few years, and similar per-
sonnel movements are considered to have occurred at that time.

Over time, many forest owners gradually lost interest in their forests due to the
long-term slump in the Japanese forestry industry. The number of staff in charge of
forestry extension and the amount of their budgets were also reduced. The forester in
charge of forestry extension did not create these changes; instead, such changes were
compelled at the initial stage by government policies requested during the budget
review process and at the later stage by the socio-economic conditions related to the
forestry industry.

The organizational structure of the forestry extension shown in Fig. 3 has been
carried over in a largely similar form to the present. However, there has been a sig-
nificant expansion in terms of the target groups for extension activities. Forestry
extension activities, which had targeted farmers, gradually broadened their focus to
include heirs of forest owners, forest owners’ cooperatives, and the general public.
In the late 1990s, the government transferred some administrative authority over pri-
vate forests from the prefectures to the municipalities as part of its decentralization
policy. As municipalities usually did not have a forester, and forest administration
is managed by staff with little forestry knowledge, the prefectural forester provided
various types of support to the municipal forest administration in most prefectures.
These municipal forest administrators are now the main targets of forestry extension
activities.

The forestry extension system in the second adaptation phase shifted again to
a director-type form in that it focused on implementation of government recom-
mended policies (Fig. 6). Although this policy change was announced in 1956,
as noted above, this does not mean that the ideas of the previous two phases have
been expunged, and despite changes in government policies on forestry extension
since then, various practices have continued in the field of extension activities. The
forestry extension staff continued to act as advisors to forest owners and to sup-
port the voluntary efforts of owners. In 1983, there were 2,471 voluntary forestry
study groups with 48,835 members (Forestry Agency 1984). The activities of these
groups have greatly varied, extending beyond the acquisition of forestry skills and
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knowledge to include the provision of educational programs for children and stu-
dents, interactions with urban citizens’ groups, and the maintenance of nature trails.
However, by 2008, the number of groups registered as forestry study groups was
1,480 with 28,043 members, indicating a decline over the past 25 years (Fiftieth
Anniversary Committee of the National Forestry Study Group Liaison Council
2009). According to the results of a survey conducted on 495 forestry study groups
in the same year (Sekioka 2012), majority were established between the 1970s and
the early 2000s. The strongest trigger for establishing a group, cited by the majority
of the groups (52%), was the recommendation of forestry extension staff.

Kamino, who conducted research on the forestry extension system for many years
since the adoption of the system, identified 13 roles® of the extension staff in the
development of the local forestry. These roles included providing technical guid-
ance, facilitating independent research activities by owners, communicating policy
information, planning projects, and coordinating the interests of all parties involved
(Kamino 1999). In addition, foresters were expected to play roles that exceed those
in forestry development, such as educating the general public and promoting con-
sensus building regarding forestry, in the region.

The characteristics of the forestry extension system in the second adaptation
phase have been basically upheld until today. During this period, a large discus-
sion was conducted on foresters. Their role became the focus of attention. In 2009,
the Ministry of Agriculture, Forestry, and Fisheries announced a plan to train new
foresters in Japan modeled after the European Foresters image that was formed
in Japan, in reference to Germany, Finland, and Austria, to revitalize the Japanese
forestry industry. This plan was a new policy initiative by the Democratic Party of
Japan, which was newly in power at the time. The ideal European Foresters envi-
sioned at the time (Forest and Forestry Basic Policy Review Committee 2010)
exhibited characteristics similar to the initial form of extension foresters adopted
under the direction of the GHQ. However, the extension staff was not recognized
as a European Forester type in this discussion. In the end, the ideal European For-
ester was not implemented in this form in Japan. Nevertheless, discussion brought a
significant change in the manner that the human resource development for foresters
(although it did not explicitly include the extension staff) became one of the central
issues in forest policy in Japan.

The above discussion indicates that forestry extension personnel have not
received sufficient recognition at the government-level in recent years. This may be

2 From a case study of forestry research group activities of forest owners, Kamino highlighted the fol-
lowing 13 roles of forestry extension staff: (1) “initiator,” triggering the establishment of the research
group; (2) “instructor” for teaching new technologies; (3) “consultant” for the management of the
research group; (4) “sales person” to increase the amount of work commissioned to the research group;
(5) “person who paves the way” to persuade stakeholders; (6) “mediator” with university researchers;
(7) “lecturer” to deliver the technology to the field; (8) “certifier” of trainees’ acquisition of technology
in the workshop; (9) “judge” to evaluate the results of field application; (10) “planner” for events related
to forestry extension; (11) “communicator” between the field and the government; (12) “coordinator”
between the field and the government; and (13) “brain” for the government to resolve administrative
issues.
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Fig.7 Adoption and adaptation of the forestry extension system in Japan

attributed to the custom of frequent personnel transfer and ambiguity of targets and
roles; in many cases, the lack of personnel relative to the workload has also pre-
vented them from conducting extension activities to diverse extension targets in a
way that works for them. Future research should provide an empirical examination
of the last point.

Discussion

Figure 7 depicts the characteristics of the adoption and adaptation of the forestry
extension system in Japan. The adoption of the system in Japan itself was, in effect,
a direct coercion by the ruling GHQ. However, the American and Japanese forest-
ers in charge of the implementation of the system were highly enthusiastic about
the work and they worked willingly to put the new system into practice. Therefore,
among foresters as practitioners, this was more of a voluntary joint effort. This
enthusiasm of the Japanese foresters continued after the end of the occupation,
and further efforts were made to achieve the idealized form they envisioned. The
first phase of the adaptation was a voluntary endeavor by Japanese foresters at the
practitioner level. Eventually, however, the purpose of forestry extension shifted to
contributing to the realization of policies prioritized by the government as required
through budget assessments. Extension officers spent less time talking to local for-
est owners, which was accelerated by the socio-economic conditions related to the
forestry business. This was the second phase of adaptation. These changes, from the
practitioner level, can be understood as having been forced from the outside or from
the top. As a result, the role of forestry extension and the extension staff became less
recognized, and in 2009, training foresters similar to the initial form was back on the
agenda.
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In the same way that adoption can be divided into the levels of rulers and prac-
titioners, adaptation also can be divided into internal improvement by practitioners
and external influences. Improvements made by foresters based on their practices
exerted a different impact on the forestry extension system compared with changes
brought about by requests from higher levels, such as budget assessors, or changes
in response to external circumstances such as socio-economic conditions. Changes
due to external requirements do not necessarily improve the quality of the forestry
extension system and can oftentimes hinder improvement.

Regarding changes in the forestry extension system in Japan, the initial form was
a facilitator type in terms of power balance and closer to a director type in terms
of knowledge generation with a mixture of both types. In the first stage of adapta-
tion, this form was aimed at the facilitator type, which also included the knowledge
generation perspective. In the second stage of adaptation, however, the knowledge
generation perspective shifted again to the director type. Although the form appears
to have moved closer to the director type in terms of power balance, it has, in fact,
continued to play a facilitator role as well.

Considering the trend in forestry advisory systems in European countries from
the director to the facilitator type as the direction of the “development” of forestry
advisory systems, as discussed in Sect. 2, we can describe the forestry extension
system in Japan as follows. The initial forestry extension system adopted during the
occupation depicted the character of traditional technology transfer but aimed at
a horizontal relationship through communication with forest owners. It was at the
very early stages of development of forestry advisory systems that the power bal-
ance between actors began to form. Only a few years after its introduction, during
the first phase of the adaptation in the 1950s, the Japanese foresters were aiming for
a form similar to the current system. However, the second phase of the adaptation
as early as after the late 1950s can be seen as a swing back under the influence of
government policies and socio-economic conditions related to the forestry industry
in Japan.

The improvements by Japanese foresters in the 1950s can be regarded as a very
progressive development that took place soon after the system was introduced. This
can be viewed as an innovation that the Japanese foresters, inspired by their joint
effort with an American forester during the adoption phase, initiated after the occu-
pation. At least until the mid-1950s, forestry extension foresters were able to con-
struct a system based on forestry extension principles legitimized through the adop-
tion of a foreign system under the direction of the GHQ. The progressiveness of
the 1950s can be viewed as having been achieved, because allowance was given for
Japanese foresters to nurture their desire for the work and to innovate as per their
initiative under this legitimacy. However, this practitioner-led development did not
last long, and soon forced a retreat from it. In this sense, such legitimacy had certain
limitations.

The results imply the following points. First, policy development occurs at both
the ruler and practitioner levels, and examining the significance and effectiveness of
policy transfers and the adaptation of adopted institutions at each level are important
aspects. Second, foreign institutional models can provide inspiration and legitimacy
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and generate progressive innovation, but key to this is the motivation and perception
of practitioners toward their work and room for voluntary initiatives given to them.
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