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ABSTRACT
Recently, a growing trend in development and implementation of local climate change
adaptation policies has been evident in several Indonesian cities. Some city
governments have equipped themselves with climate change strategies, especially
those which have maintained a substantial collaboration with international nongovernment organisations (NGOs) and aid agencies. These agencies invested a
considerable amount of research on facts and evidence about climate change and its
consequences at the city level. Equally importantly, learning mechanisms have been
advocated to facilitate the transfer of knowledge. This phenomenon provides a
promising setting for theoretical discourse about the emergence of climate adaptation
policy at the city level and an opportunity to better understand the complex relationship
between the roles of research (production of facts and evidence), learning (transfer of
knowledge), and policy development (values and moral judgment).

The aim of this PhD project is to contribute to providing a more accurate explanation of
the emergence of climate adaptation policies at the city level. Two main research
questions will be addressed in this study: (1) What is the process of the development of
climate adaptation policies at the city level? (2) Do policy research and learning
mechanisms really matter when the city governments make decisions leading to climate
adaptation policies?

This research is further guided by three key interconnected objectives. The first is to
select a policy development framework which has the potential to be employed to
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explain the emerging initiatives in the development of climate adaptation policies. The
second is to investigate the policy processes leading to the development of city climate
adaptation policies through an empirical application of the selected framework. The
third is to analyse the facts, the evidence and the role of learning in developing the
climate adaptation policies (under the conception of the selected policy development
framework).

This PhD project employs a qualitative research paradigm and uses case studies as the
research strategy chosen to address the aforementioned objectives. The empirical focus
used has been two separate case studies of city climate change policy development in
the cities of Semarang and Pekalongan in Indonesia. Both have been chosen for case
studies because they: (i) share a basic similarity in terms of geographical situation,
governance structure and culture, (ii) are challenged by almost the same urban and
environmental problems triggered by climate change, (iii) were conducting a set of
activities leading to climate adaptation policies at almost the same time, (iv) are the
earliest adopters of climate adaptation policies amongst approximately 500 city
governments in Indonesia, (v) had not interacted with one another directly during the
program and policy initiative and toward policy implementation, and (vi) carried out
policy research on facts and evidence about climate change and its consequences prior
to policy introduction.

However, different international agencies support each of the city’s governments and
this determines the degree of engagement and investment in the development of
climate adaptation policies. While the city government of Semarang was supported by
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the Rockefeller Foundation under the Asian Cities Climate Change Resilience Network
(ACCCRN), the city of Pekalongan was the pilot city supported by the UN-Habitat under
the Cities and Climate Change Initiative (CCCI).

In order to address the first objective, this research critically reviews four policy change
frameworks. These are policy diffusion or transfer, multiple streams, the advocacy
coalition framework, and the institutional analysis and development framework. Then,
deductive analysis of empirical literature on climate policy development at the subnational level is conducted in order to gain an understanding of the analytical
characteristics and relevance of each policy development framework. Based on a critical
review, this research applies the advocacy coalition framework (ACF) to conceptualise
the development of city climate change policies and the role of policy research and
learning regarding a city’s climate policy making. This research also combines multilevel
governance theories,attempting to respond to the consistent invitation from many
policy scholars to employ ‘multiple lenses’.Overall, the core analysis of this PhD research
is organised into three key themes. These key themes are:
1. System parameters and beliefs.
2. Institutional developments and the formation of coalitions.
3. The role of research/ ideas.

A case study approach is employed to address the rest of the research objectives. A
comparison of the way city governments deal with issues triggered by climate change,
i.e., before and after they implement climate change strategies, was designed as one of
the methods to partly address the second objective of this thesis. For this purpose, case
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studies for each city were chosen, i.e., the city’s response to drought in Semarang and
to coastal inundation in Pekalongan. Exploration of these case study examples shows
policy orientation changes of each city when dealing with the same issues. Then a
descriptive analysis, guided by the ACF, was conducted to explain the development of
the city’s climate change adaptation policy that allowed such changes in policy
orientation to occur in both case study cities. Basically, the ACF conceptualises policy as
being the result of contests between coalitions within policy subsystems. These were
shaped by their core beliefs and were influenced by both stable parameters and external
system events.

In order to address the third objective, this thesis also involves multiple analytical
methods. Descriptive analysis was conducted to explicate the empirical articulation of
climate policy research and learning in both case study cities. As for policy research, the
analysis was organised around three concepts: types, agents and approaches to policy
research. In terms of climate policy learning, the analysis was structured into two
categories: learning within and across coalitions. In each category of learning, the
substances (learn what), mechanisms (how), actors (who) and outcomes (to what effect)
of learning were explored.

Additionally, a comparative analysis was performed to gain a greater understanding of
the role of policy research and learning. A comparison of policy subsystems’ responses
to one of the comparable types of policy relevant research, i.e. the city’s vulnerability
assessment, was conducted. The vulnerability assessment in both cities represented a
different quality of policy relevant research. The vulnerability assessment of Semarang
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was more sophisticated and closer to the ideal protocol of vulnerability assessment than
that of Pekalongan. This comparison gave an advantage to the author when analysing
how policy subsystem members in each city treated the output of its vulnerability
assessment, which was different in terms of its quality. In other words, this comparison
has made possible an empirical testing of the utilisation of policy research and evidence
resulting from the policy research in the policy making process.

Semi-structured interviews with thirty-seven policy subsystem members, who were
involved in climate adaptation policy development, was the main data collection
method used for the research. These included interviews with members of international
NGOs and aid agencies, the national partners of these agencies, political executives,
professional bureaucrats, the academic society, and local NGOs. In addition to
interviews, there is secondary supporting data from the international NGOs’
publications on the process of engagement with the city governments, relevant
government reports regarding the implementation of climate adaptation policy and
other policy research reports related to climate adaptation policy.

Based on the empirical application of the ACF, key findings and lessons can be
summarised as follows:
1.

There has been a significant change in policy orientation, but this represents a
contrasting direction.

2.

Tension within policy subsystems did not occur on the basis of ideological belief, but
on the strategic and operational level. In each case study example, two polarised
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coalitions were established: the climate change coalition vs. the business as usual
urban development coalition.
3.

There was some evidence of structured processes of international diffusion and
transfer within the development of climate change policy in both cities, but local
factors were also important in these processes. The ACF has the capability to
accommodate both processes.

4.

Incorporating multilevel governance theory is useful in enriching the application of
the ACF in analysing the emergence of climate change adaptation policy in cities,
although it does not give an explanation of the variation in policy change directions.

5.

Utilisation of the evidence that resulted from the policy research was not free from
a coalition expectation relating to its outcomes; the quality of policy research was
less important than predetermined agendas or coalition beliefs.

6.

A systematic division of learning within and across the coalition of the ACF is capable
of explaining the structured policy learning that has been established in both case
study cities. Cross-coalition learning is even more important in justifying the role of
the learning process in policy making.

7.

Learning within and across coalitions is not the only driver of the policy change
within policy subsystems, nor is policy research. But there is clear evidence that
research and learning processes occur in parallel with the policy process
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CHAPTER ONE
INTRODUCTION

1.0.

RESEARCH PROBLEM

In general, the local level is where most responses to climate change happen, especially
climate adaptation practices. Throughout this study the author follows Rabe’s
(2008)concept of the term ‘local’. The term ‘local’ will refer to sub-national or nonfederal levels such as the city, municipality, state or provincial levels. This growing trend
of locally led climate change policy and implementation has been extensively
discussed(Betsill and Bulkeley, 2007; Broto and Bulkeley, 2013). Some outstanding
policy efforts at the local level that deal with climate change adaptation can be found
across the world. In the US, Mazmanian et al.(2008)and Rabe (2008) claim that California
is the most enthusiastic state in the US in dealing with the issue, while Rutland and Aylett
(2008, p. 627)report that Portland ‘became one of the first cities in the world to address
climate change’. In Australia some municipalities have implemented climate adaptation
plans (Measham et al., 2011). Roberts (2008) and Carmin et al. (2012)describe Durban
and Quito, as South Africa’s and South America’s distinctive achievement in adapting to
climate change, respectively. Richardson(2010)documents a large number of best
practices of climate adaptation adopted by Canadian municipality governments. In
contrast to the advanced achievement of London and other cities in the UK in the
assessment of climate risk and adaptation, which is mainly driven by the national
government (Hunt and Watkiss, 2011; Tompkins et al., 2010), the above mentioned
examples can be described as being at the forefront of, and among the dominant players
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in, bottom-up approaches to climate policy in their respective countries (see Mazmanian
et al., 2008).

A number of studies have tried to explain why certain policies emerge in some cities and
not others. A literature review suggests that political economy perspectives dominate
the explanation of development of local climate change response or policy (Atteridge,
Shrivastava, Pahuja, and Upadhyay, 2012; Corfee-Morlot, Cochran, Hallegate, and
Teasdale, 2011; Rabe, 2008; J. B. Smith, Vogel, and Cromwell III, 2009). They explain the
development of the climate change policy at the city level based on motivational points
of view and political economic perspectives. For example, Rabe (2008) argues that many
initiatives have taken place at the state level because that is the most convenient level
at which climate change advocates can mobilise interested groups, convince the state
bureaucracy, and influence policy making and formulation. Corfee-Morlotet al. (2011)
state that working together at the local level will facilitate a better outcome. Mazmanian
et al.(2008) argue that there is a mix of political ambition and a willingness to be a first
mover. The first mover states will have fewer complicated problems with the
implementation of the template of new federal or national policies, or if the policy is
based on their own practice. As the first mover, there will be an advantage in ‘pulling
other states or entire nations into their orbit’ (Rabe, 2008, p. 111). Mazmanian et
al.(2008) and Smith et al.(2009) argue that the implementation of adaptation policy at
the city level spreads widely because implementation has little or no economic risk
compared to the potential gain. At this level, the implementation policy is typically seen
as one of no regrets, which will benefit the people affected. However, far too little
attention has been paid to the solid theoretical basis of these explanations.
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This thesis argues that the political economic perspective does not give the whole
picture of the spread of climate change policies. Disjointed ideas resulting from this
perspective should be unified into a robust framework that makes it easy for those who
would like to understand the emerging process and to use it in other contexts. This may
be one of the biggest challenges of the political economic perspective. This thesis
suggests that both the theory of international diffusion and theories of the policy
process will be important in answering this challenge.

The theory of policy diffusion and transfer, which emphasises the power of networks
and learning, is implicitly acknowledged and is often employed to explain the origins of
local climate change policy (e.g. Betsill and Bulkeley, 2006; Lee and Meene, 2012;
Matisoff, 2008). However, this thesis argues that the theories of policy diffusion, transfer
and learning do not entirely explain the phenomenon. Neither do these theories
consider the continuity of transfer and learning when entering the different contexts of
political environments and cultures, or explain the existence of competing policy
agendas at the local level.

The concept of multilevel governance also receives substantial recognition in influencing
policy change, considering that climate change networks have operated on multiple tiers
and scales (Betsill and Bulkeley, 2006; Monni and Raes, 2008; A. E. Nilsson, Swartlinga,
and Eckerberg, 2012). Multilevel governance is characterised as being the contemporary
non-hierarchical decision-making process, involving distribution of power from the
national government to other levels of government, with particular interest in the
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significant increase in non-state actors’ participation (Awesti, 2007; Bache and Flinders,
2004; Hooghe and Marks, 2003). This thesis argues that multilevel governance provides
a larger context of policymaking and is essential in enriching discussion of policy process,
especially in climate change policy.

Other theories of policy process are available and may have potential, but it is always
problematic to select which is the most suitable. A single policy change event may result
in two or more contrasting narratives when several theories are applied (e.g. Cairney,
2007). Using scientific principles criteria to select policy process (e.g. Sabatier, 1999) is
not without criticism because further dilemmas are created by using these principles
from ontological, epistemological and practical points of view (Cairney, 2013).

To date there have been few empirically based studies in literature which directly
address the policy change theories in the climate adaptation policy domain, especially
at the local level. The intersection between policy change theories and the development
of city climate adaptation policies has been given little attention. Equally importantly,
there has been a lack in empirical studies which clarify the role of policy research and
learning in the development of city climate adaptation policies, and which at the same
time take into account a specific theory of policy change.

1.1.

EMPIRICAL CONTEXT

The inclusion of land use change and forestry (LUCF) and peat fires in the national
greenhouse gases (GHG) inventory of the year 2000 placed Indonesia among the top
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three emitters of greenhouse gases in the world after the US and China (Measey, 2010).
However, the latest GHG data inventory in 2010,when the European Union (EU) was
considered as a single entity (WRI, 2014), placed Indonesia among the top seven
emitters of GHG in the world, and is in the top twelve in terms of carbon dioxide
emission (OECD, 2014). The World Bank (2011) reported that climate change has
affected seasonal cycles and rainfall patterns in Indonesia, leading to more frequent
floods and prolonged droughts. As an archipelagic country with more than 17,000
islands, the rise of sea level due to climate change is also a significant threat to
Indonesia. Previous reports released by PEACE (2007) and Case et al. (2007) also confirm
various ecological as well as social impacts from climate change1.

While the countrywide economic growth rate in the first decade of the twenty-first
century was around 1.5% per annum, the urban population growth rate was 3.8% per
annum (INBS, 2012), and almost 50% of the country’s population (no less than 118
million people) now live in urban areas. This rapid urbanisation has made it difficult for
Indonesia’s urban governments to meet the growing demand for basic services such as
urban water supply, clean drinking water and sanitation infrastructure. The World Bank
(2011, p. 7) reported that, ‘Forty-two million Indonesians live less than 10 metres above
sea level and a one metre rise in sea level could inundate 405,000 hectares of land’. In
the future, a slight rise in sea level will result in considerable physical and socioeconomic impacts because ‘much of Indonesia’s population, industries infrastructure,
and most fertile agricultural lands are concentrated in low lying coastal areas’ (Case et

1

These impacts include water and food insecurity, degradation of biodiversity and ecosystem
services and threats to people’s healthand livelihoods.
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al., 2007, p. 5). According to the projection of Asian Development Bank as quoted by the
World Bank (2011, p. 2), ‘By the end of this century climate change will cost Indonesia
between 2.5 percent and 7 percent of GDP’. This recent challenge is the greatest one
facing Indonesia’s urban settlements. Despite direct responses to these issues, better
institutional arrangements that take advantage of multilevel governance to support the
development of responses at the city level are required.

With its current state of development, and increasing numbers in its poor urban
population, climate change impacts in Indonesian urban regions are predicted to
increase the vulnerability of the urban poor due to: (i) flooding; (ii) clean water supply
crises; (iii) inappropriate solid waste and sanitation management; (iv) increasing
diseases; (v) increasing unemployment and loss of economic opportunities; (vi) land
insecurity; (vii) higher energy consumption; and (viii) exacerbated malnutrition and food
insecurity (Measey, 2010; World-Bank, 2011).

Cities in coastal regions have received attention in dealing with climate change but little
concern has been given to cities in mountainous areas. In responding to climate change
adaptation, most vulnerability analyses and pilot projects were conducted on
Indonesian coastal cities rather than those in the mountainous regions. Measey (2010)
states that Indonesia faces the challenge of forming effective and appropriate strategies
to adapt to the effects of climate change by building resilience and resistance.

The national government indeed developed a national strategy to address climate
change, and several ministries have claimed that their programs have contributed to
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tackling climate change. In addition to taking part in mitigation efforts through the
reduction of emissions from deforestation and degradation, better known as the
REDD+2, there is now a more structured effort in the field of adaptation. Yet the massive
national government initiative in tackling climate change, known as the National Action
Plan for GHG reduction, or RAN-GRK, has only reached the provincial level of
government. Less attention, or no attention, has been given to attempting to empower
Indonesian city governments to contribute to climate change mitigation and adaptation
policies. While the rest of the provincial level governments are still struggling to perform
GHG inventories and to develop local action plans for GHG reduction, a number of city
governments, such as those of Semarang and Pekalongan, are relatively advanced in
dealing with climate change in comparison to the rest of the city governments in the
country. These two city governments have even completely integrated their adaptation
and mitigation strategies and plans.

This study examines the development of early climate adaptation policy initiatives in
Semarang and Pekalongan. These cities are chosen as case studies because they: (i)
share a basic similarity in terms of geographical situation, governance structure and
culture, (ii) are challenged by almost the same urban and environmental problems
triggered by climate change, (iii) were conducting a set of activities leading to climate
adaptation policy at almost the same time, (iv) are the earliest adopters of the climate
adaptation policy among hundreds of other city governments in Indonesia, (v) had not
interacted with one another directly during the program and policy initiative or during

2

National government are now supporting seven demonstration activities and more than thirty
other REDD+ voluntary projects across Indonesia (Oliveira et al., 2013).
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policy implementation, and (vi) carried out research on the facts and evidence about
climate change and its consequences prior to policy introduction.

However, different international donors support both cities governments and this
determines the degree of engagement and investment in the development of climate
adaptation policies. Semarang Municipality Government is supported by the Rockefeller
Foundation under the Asian Cities Climate Change Resilience Network (ACCCRN), while
Pekalongan Municipality Government is the pilot city supported by UN Habitat under
the Cities and Climate Change Initiative (CCCI). Semarang City government has received
a longer commitment and significantly more funding and assistance than Pekalongan
City. Consequently, they have different degrees of policy research and intra- and interlearning mechanisms and capacities to implement their identified adaptive solutions.
This has become a rare phenomenon in the policy making tradition, particularly in
Indonesia.

To sum up, the above phenomenon provides a promising setting for assessing the
emergence of climate adaptation policies at the city level, and an opportunity to better
understand the complex relationships between policy research (the production of facts
and evidence), learning (transfer of knowledge), and policy making (values and moral
judgement).
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1.2.

RESEARCH APPROACH, AIM AND OBJECTIVES

This thesis offers a different point of departure from previous research by suggesting an
exploration of other theories of policy change in order to search for a more accurate
explanation of the emergence of local climate policies. Sabatier (1999, p. 6) points out
that, ‘Knowledge of several different perspectives forces the analyst to clarify
differences in assumption across frameworks, rather than implicitly assuming a given
set …[It] should gradually clarify the conditions under which one perspective is more
useful than another’. This thesis attempts to respond to the consistent invitation from
many policy scholars to employ ‘multiple lenses’. Rather than selecting one theory and
rejecting others, Cairney (2007, 2013) suggests the ‘multiple lenses’ approach to policy
change, in which three alternatives combine multiple theories: synthesis,
complementary and contradictory.

There are many other theoretical frameworks of policy change which have been
developed and widely tested in the last three decades. Some of them are the multiple
streams approach (Kingdon, 1984; Zahariadis, 1999), the institutional and development
framework (Ostrom, 1999) and the advocacy coalition framework (Sabatier and JenkinsSmith, 1999). Although this thesis is entirely about an application of one of policy
process theories, also considered is research by Sabatier (1999), Schlager (1999), Cairney
(2007, 2013), Cerna (2013) and Cairney and Heikilla (2014), which look at theoretical
comparisons. This study agrees with Cairney’s (2013) theory of combining approach and
argues that in searching for a more accurate explanation of the emergence of local
climate policies, it is important to encompass these theoretical frameworks, to promote
them equally, and then combine at least two of them empirically.
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In keeping away from dependence on a single theory and taking advantage of different
possibilities, five prospective theories explaining policy making processes will be
examined. The advocacy coalition framework (ACF) will then be used as a primary
framework to explain the phenomenon of locally led climate adaptation, with multilevel
governance (MLG) as a complementary framework.

The ACF has been widely used in the last two and half decades to explain the policy
making process (Sabatier, 1987; Weible et al., 2011; Weible, Sabatier, and McQueen,
2009). Equally importantly, the ACF provides space to accommodate discussion and
conceptualisation about the role of knowledge (production of facts and evidence)
gained by systematic study and learning within the policy process (Sabatier, 1987, 1988),
while the basic ideas of policy diffusion or transfer and multilevel governance are
covered within the external subsystem events of the ACF.

Multilevel governance itself is an interesting aspect of climate change policy literature.
Betsill and Bulkeley (2007) categorise the multilevel nature of climate governance as one
of three key issues which remain critical to the study of cities and climate change. The
other issues are the role of knowledge in local climate policy and the persistent gap
between the rhetoric and reality of local climate policy. Cerna (2013, p.11) states that,
Multi-level governance provides a useful transition from policy change to
policy implementation as top-down versus bottom-up approaches have
been used for both parts of the process ... Top-down processes mean that
policy decisions from the national level are passed on to lower levels,
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whereas bottom-up processes refer to the involvement of the local level in
policy-making and subsequent impact on higher levels. (Cerna, 2013).
A detailed discussion of the selection of the framework will be presented in the next
chapter.

1.2.1. RESEARCH AIM
The aim of this thesis is therefore to provide a clear explanation of the emergence of
climate adaptation policy at the city level and to test whether the ACF worked in this
newly emerging domain. As part of answering a coherent call for a ‘multiple lenses’
application (Sabatier, 1999; Schlager, 1999; Cairney 2007, 2013; Cairney and Heikilla,
2014), the thesis also examines whether MLG is helpful in complementing the ACF.
Based on the empirical context of two case studies of city climate change policy
development in Indonesia, the research questions that will be addressed in this thesis
are:
 What is the process of development for climate adaptation policies at the city level in

Indonesia?
 Do policy research and learning mechanisms really matter for city government

decisions leading to climate adaptation policies?

1.2.2. RESEARCH OBJECTIVES
This research aim is further guided by three key interconnected objectives. The first
objective is to review several policy development frameworks with the potential to
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explain the emerging initiatives in the development of climate adaptation policy in
Indonesian cities. Some solid theoretical frameworks, known as the promising theories
of policy process according to Sabatier’s (1999) classification, are considered. The output
of this first objective is the selection of the ACF as the main theoretical framework in
this thesis; while the MLG is used as a complementary framework.

The second objective is to investigate the policy process leading to the development of
city climate adaptation policies through an empirical application of the ACF. The third
objective is to critically analyse the utilisation and the role of policy research and policy
learning under the ACF. With reference to policy studies literature, especially Bennett
and Howlett’s (1992) approach to policy learning and Burton’s (2006) conceptualisation
of the role of policy research and evidence, an analytical framework to conceptualise
the role of policy research and policy learning under the ACF is offered. This study
employs semi-structured interviews, document analysis, and observation of relevant
adaptation projects and government meetings as a means of data collection. Figure 1
presents a general overview of the research approach linking theories, study focus,
research design and data collection methods.

Figure 1: General Overview of the Research Approach

Assessment and Selection of Theories of Policy Process

IAD

ACF

MS

IDM

MLG

METHODS

RESEARCH DESIGN

STUDY FOCUS FRAMEWORK
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1.3.

Selected Framework

Policy Making
Process

Role of Policy Research
and Learning

Policy Domain: City Climate Adaptation Policy

Case Study Research (Empirical Testing)
City of Semarang:
 Longer commitment
 Significant funding and assistance
 Ideal and sophisticated policy research
 Intensive intra and inter-learning mechanisms
 Higher capacity to implement identified
solutions

Document Analysis

City of Pekalongan:
 Short period of commitment
 Lack of funding and assistance
 Less ideal and less sophisticated policy research
 Less intensive intra- and inter-learning
mechanisms
 Lower capacity to implement identified solutions

Semi-structured Interviews
(withpolicy subsystems)

Observations (of relevant adaptation
projects & government meetings)

SCIENTIFIC CONTRIBUTIONS

This thesis offers several substantive original contributions, including theoretical,
methodological and empirical contributions.

1.3.1. THEORETICAL CONTRIBUTION
In general, this thesis provides a classification of the way climate researchers and policy
scientists conceptualise the development of local climate policies. Equally importantly,
it responds to the lack of research on the intersection between the theoretical
frameworks of policy change and the climate policy domain. More specifically, the thesis
builds on and expands the theory of policy change, especially with regards to the ACF.
This thesis increases awareness by broadening understanding of the emergence of local
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climate change policy. Neglecting this means that we simply accept currently dominant
theoretical explanations, stating that a city’s climate adaptation policy is the result of an
international diffusion process fed by massive policy research and learning across subnational networks, with less emphasis on the local development process. This thesis
would be a significant contribution to testing the ACF, which is rarely found when
explaining the local climate policy domain and in the context of newly democratic
governance of developing countries. The case studies presented in this thesis will be
useful for either challenging or confirming the robustness of the ACF in such a policy
domain and context. Additionally, this thesis responds to consistent requests from a
number of policy scientists to apply a multiple lenses approach (e.g. combine MLG
theory with ACF) in analysing policy processes.

In addition, this thesis will discuss a significant theoretical notion regarding the use of
evidence that is either generated from policy research or learning in policy making.
Some social scientists have shown an increased interest in philosophical discourse
between policy-science interactions, and have realised the dilemma inherent in the
discourse and the potential for integration. The case studies presented in this thesis
improve our understanding of the complex relationship between the integration of
policy research (production of facts and evidence), and learning (transfer of knowledge)
and policy making.
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1.3.2. METHODOLOGICAL CONTRIBUTION
Combining previous works, especially Bennett and Howlett’s (1992) approach to policy
learning and Burton’s (2006)study of the role of policy research and evidence, this thesis
develops an analytical approach to the conceptualisation of the role of policy research
and policy learning specifically designed under the ACF. This analytical approach will
make it easier for analysts to have a more structured analysis of the role of policy
research and the nature of policy learning under the ACF’s conception of policy process.

This thesis offers a new approach that incorporates analysis of institutional
development processes within an advocacy coalition framework. A tool that aims at
exploring an institutional transformation of multilevel governance (of climate change) is
introduced.

The multilevel approach is consistent with the advocacy coalition

framework because the unit analysis of an advocacy coalition is a policy subsystem. It
requires inclusion of all policy actors and institutions that are actively seeking influence
over policymaking regardless of their level in the governance structure. The application
of this tool helps governance analysts to capture and to comprehend the larger context
with regards to the formation of coalitions at the city level.

1.3.3. EMPIRICAL CONTRIBUTION
This thesis draws on the city climate adaptation policy development process of two city
governments in Indonesia. Despite hundreds of other city governments not yet having
climate change adaptation policy, a better understanding of why such climate
adaptation policies emerged in these two cities becomes an important lesson for the
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central government, in particular: (i) to influence the configuration of coalitions and (ii)
to rethink climate policy research and learning, that makes it favourable for policy actors
at the city level to proceed with climate adaptation policy development.

1.4.

THESIS ORGANISATION

This introductory chapter has outlined the research problem, the identified theoretical
gaps, the research approaches, the aims and the three key interconnected objectives,
as well as the original scientific contributions of the thesis. Apart from this introductory
chapter, the remainder of the thesis is divided into four sections: (i) literature reviews,
(ii) research methodology and case study context; (iii) research findings; and (iv)
conclusions. Each of these sections will consist of at least one or several chapters. The
details are given below.

1.4.1. SECTION A: THEORETICAL REVIEWS
This section encompasses two chapters forming the theoretical basis of the thesis.
Chapter Two focuses on an overview of various conceptions of policy change and
discusses their prospects and constraints. In this chapter, attention has been paid to a
more realistic, rather than an over-simplified, view of policy process. The purpose of this
chapter is basically two-fold. Firstly, it is to filter these conceptions and to ensure the
relevance of the ACF with regard to its use in addressing the research problem. Secondly,
it provides a classification of the way climate researchers and policy scientists
conceptualise the development of local climate policies. Chapter Three begins by laying
out, in more detail, ACF and theoretical dimensions in relationships between policy
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research, policy learning and policy making. The purpose of this chapter is to develop an
analytical approach to examining the nature of policy learning and the role of policy
research under the ACF.

1.4.2. SECTION B: RESEARCH METHODOLOGY AND CASE STUDY CONTEXT
This section contains two chapters. Chapter Four focuses on the research design of this
thesis. The purpose of this chapter is to clarify the research paradigm, strategy of
inquiries, data sources and key people, as well as data collection methods undertaken
for this study. Chapter Five mostly describes Indonesia’s governance contexts and the
locus of research. The aim of this section is to bridge understanding and to offer some
analytical foundations or inputs to operationalise the ACF. Chapter Five focuses on
government reforms through a decentralisation program which has been in progress for
more than one and half decades, and the development and planning system
mechanisms of the country. In addition, this chapter also describes a general overview
of the two case study cities, including the climate change impacts faced by these cities.
A particular emphasis is given to a case study example for each city. City governments’
responses to drought and to coastal inundation are chosen to illustrate policy
orientation changes in the cities of Semarang and Pekalongan.

1.4.3. SECTION C: RESEARCH FINDINGS
This section contains three chapters representing the central part of the thesis. The
purpose of this section is basically two-fold. Firstly, it is used to empirically test the
application of the ACF to explain the development of city climate change adaptation in

41

both Semarang and Pekalongan. Secondly, it is also used to practically examine the
analytical approach specifically designed under the ACF to conceptualise the roles of
policy research and policy learning. This section addresses three key interconnected
themes for analysis.

Chapter Six examines both stable and non-stable system parameters. The exploration of
these parameters includes a number of indicators such as (1) people’s vulnerabilities to
climate change, (2) the availability of climate information to policy subsystem members,
(3) the nature of local government and the resources they have access to, (4) local
governments’ development priorities, (5) budgeting systems; and (6) resources brought
by external institutions. All of these variables somehow act as ‘the rule of the game’ and
are believed to be the contributing factors that have given enough incentive to local
governments and have determined the way local governments develop strategies and
adapt to climate change. This chapter also discusses a key element in advocacy
coalitions, which is belief in policy subsystems.

Chapter Seven focuses on the institutional development process. It emphasises the
process of the formation of coalitions and their dynamic towards policy development.
Along with an exploration of multilevel governance of climate change in Indonesia, the
background of the development of the climate change policies of Semarang and
Pekalongan are described in more detail. This chapter suggests that three key analytical
features in multilevel governance theory are influential in the policy process. These
analytical features are the relation of power across governance levels, the dynamic of
horizontal influence, and transmission of rules, authorities and values. The multilevel
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governance approach is consistent with the advocacy coalition framework because both
acknowledge the same unit of analysis. They require inclusion of all policy actors and
institutions that are actively seeking influence over policymaking regardless of their
levels in the governance structure. Additionally, the multilevel approach provides a
larger context with regards to the formation of coalitions at the city level. In light of
practice, the multilevel governance approach shares a fundamental conception with the
advocacy coalition framework regarding actors or institutions. Both recognise that the
number of institutions or actors that take roles in decision or policy making has
increased significantly and has become more complex over time. It has involved not only
a single agent from one government level or particular administrative territory, but has
involved agents in other levels of government and sometimes from across
administrative territories.

Chapter Eight examines the use of policy research and learning, and discusses the role
of policy research and learning under the concept of the ACF. This chapter outlines the
objectives of policy research and learning. A policy learning and research framework
specifically adjusted to fit with the concept of the ACF (the outcome of literature
development in Chapter Three) is applied to analyse the empirical cases of Semarang
and Pekalongan.

1.4.4. SECTION D: CONCLUSIONS
Chapter Nine concludes the thesis and discusses the robustness of the ACF, particularly
in its application to a relatively broad issue such as climate change adaptation and its
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involvement at the local level. It also critically explores a prospect of Indonesian urban
climate change policy in the near future by offering a framework drawn from the analysis
of trends in Indonesian climate change governance, through empirical analysis of the
role of policy research and learning. This chapter also presents key follow up research
agendas, and ultimately, a number of important conclusions and lessons learned are
presented.
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CHAPTER TWO
UNDERSTANDING AND EXPLAINING POLICY CHANGE:
A CRITICAL REVIEW OF THE LITERATURE

2.0.

INTRODUCTION

This chapter focuses on identifying and reviewing the broad strand of theories that try
to explain how policies are made, and more importantly how and why they change or
remain the same. The theories chosen for review are those classified by Sabatier (1999)
as more realistic view theories. Three classical policy theories, linear rationality
(Banfield, 1959), bounded - incremental rationality (Lindblom, 1979; Simon, 1972), and
mixed scanning rationality (Etzioni, 1967, 1986) and another contemporary theory,
transactional rationality (Kuruvilla and Dorstewitz, 2010), are excluded from the above
categorisation because they serve the basis of other well developed and more advanced
theories of policy making. Additionally, oversimplified conceptions of policy processes,
such as stage model (Jann and Wegrich, 2007) and politics vs. administrative policy
making (Maynard-Moody, 1989, 1998), are excluded since they do not reflect the actual
process of policy making. This chapter begins with a brief summary of these four classical
and two oversimplified conceptions of policy making. Then this chapter considers
several more solid theoretical policy development frameworks and selects one of them
for testing. The discussion in this chapter constitutes the first objective of the thesis.
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2.1.

CLASSICAL AND OVERSIMPLIFIED CONCEPTIONS OF POLICY PROCESS

2.1.1. FROM LINEAR TO TRANSACTIVE RATIONALITY
To begin with, linear rationality is the first strand of the classical theory of policy making,
viewing that policy has a strong orientation to the accomplishment of a prearranged set
of ‘ends’ through careful consideration in selecting ‘means’ (Banfield, 1959). The
presence of policy goals or ends is a part of the policymaker’s thought, rather than the
product of public involvement and discourse. It assumes the policy goals are
unambiguous and static. The capability of ‘means’ to reach the given set of ends, or to
maximise accomplishment of ends, determines the robustness of the policy. This model
is feasible mainly when public discourse and political energy are stipulated to secure
unnegotiable policy projects. This classical theory later underpins, for instance, the
stages model which will be discussed in the next section.

Bounded rationality, which was introduced by Simon (1972) is the second strand of the
classical theory of policy making. It acknowledges the limitations of both the individual
and the organisation to comprehend complexity or uncertainty in order to reach given
ends, due to their limited information and capacity. Therefore, rational action to
maximise given ends does not make sense, nor is it possible. Consequently, rationality
is a trade-off of searching for the best means given these limitations. The incremental
rationality which was developed by Lindblom (1979) is closely related to this theory. It
does not agree with comprehensiveness of policy due to the nature of incompleteness
of scientific analysis. Instead of imagining that ideal ends can be achieved, developing
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strategic means that partly contributing to accomplishment of the ideal ends, combined
with continuous evaluation, are the most rational way of thinking.

Thirdly, Etzioni (1967, 1986) introduces mixed scanning rationality as another strand of
the classical theory of policy making. This is a two stage decision making process
employing linear rationality through capturing the set of ends as much as possible,
followed by an incremental strategy through focusing on specific means in a highly
prioritised matter. However, these three theories place high emphasis on the modes of
problem solving, but do not pay enough attention to what constitutes a problem for the
decision makers (Kuruvilla and Dorstewitz, 2010).

Kuruvilla and Dorstewitz (2010) criticise the inadequate explanation of the rationality
concepts under these three classical theories of policy making as well as under different,
more empirical based policy theories, such as agenda setting, stages theory, policy
networks and advocacy coalitions. They argue that pragmatist philosophy, especially as
elaborated by John Dewey, offers a more complete theory of knowledge to explain
rationality in policy science. They suggest a fourth model called ‘transactive rationality’
by constructing four main postulates on rationality in policy science (p. 265-266): (i) the
starting point of rationality is not a predefined problem or goal, but an indeterminate
situation; (ii) rationality is a product of inquiry in democratic communities; (iii)
rationality integrates scientific, moral and ecological reasoning; and (iv) rationality is
only successful if it serves as a guide towards satisfactory consequences in both theory
and practice. Kuruvilla and Dorstewitz (2010, pp. 282-283) illustrate the nature of the
transactive rationality model in comparison to other existing rationality models.
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Unfortunately, one of the limitations with this theoretical conception is that it is not
supported by complete practical evidence. It is convincing theoretically, but empirically
it fails to explain the policy process. Briefly, these four theories, three classical and one
contemporary, as explained above, are excluded from assessment because their ideas
are philosophical rather than operational. The next section discusses a more operational
conception of policy process. Although it is operational, many critics have categorised it
as being oversimplified.

2.1.2. OVERSIMPLIFIED CONCEPTIONS OF POLICY PROCESS
STAGES MODEL OR POLICY CYCLE MODEL
Until the 1980s, policy making had been largely seen as a stages or a cyclical model,
assuming a systematic or chronological way in decision making processes. This model
argues that policy making departs from agenda setting, in which policy problems are
recognised and forwarded to a formal agenda. Further, this model suggests policy
formulation and decision making, during which policy goals and objectives are
formulated, and then the best solution to set alternatives in achieving the goals and
objectives is presented. By doing this, policy makers will arrive at a robust decision. This
model is then followed by policy implementation in order to realise the goals and
objectives. Finally, evaluation is recognised as the last stage leading to either policy
improvement or policy termination. For many decades, the policy cycle has been
assumed as policy domain, while its subsystem, each single stage, has been
acknowledged as its level or unit analysis (Jann and Wegrich, 2007).
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Jann and Wegrich (2007) describe several points of view that reflect on the strength of
this model. Firstly, the stages model is relatively comprehensive and idealistic, involving
all key policy processes. Secondly, it is well structured. Having a beautifully framed
explanation, the model provides a concept which makes it easy for those who are
learning about the policy making process. Thirdly, the model is generic, so it can be
applied widely, disregarding its actors, institutions and policy substances. For these
reasons, the model has attracted many policy scholars. However, considerable attention
to this model creates a paradox, which instead of making the model become stronger,
detailed research of each element in the policy cycle show that it becomes weaker,
because the research findings reveal contradictions between the model and the reality
where policy is produced (Jann and Wegrich, 2007).

Jann and Wegrich (2007) acknowledge some criticism posed by many policy scholars
regarding this model. The first criticism is related to the clarity of the stages in the policy
making context. Each stage of the model brings to mind a clear flowing process from
one stage to another. However, the practice of policy making shows that there is no
clearly defined segregation in policy processes, for instance between policy formulation
and decision making. The second criticism is related to the theoretical clarity of the
process. The model assumes that the policy process begins with problem identification.
Therefore, the model implicitly suggests that decision making which is not based on a
problem will be neglected or excluded. Thirdly, the model assumes that a single superior
organisation will lead the policy process or implicitly presume that the policy process is
top down in nature. In the same way, Burton (2006) describes that the model focuses
on the process, which is perceived as highly technocratic rather than deliberative or
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participative, and under this model the position of the policy analyst is represented as
decision maker. In fact, neglecting multiple actors in policy making is highly inaccurate,
especially under the democratic tradition of governance. This critique is highly linked to
the Hogwood and Peters’ (1983) notion of policy making, which argues that policy is not
produced within a sterilised space but is developed within an environment filled by
competing ideas and tension. Jann and Wegrich (2007, p. 56) also state that, ‘Rather
than being the main objective of political action, policy making frequently results as a
by-product of politics’. Fourthly, the model ‘ignores the role of knowledge, ideas, and
learning in the policy process as influential independent variables affecting all stages of
the policy process’ (p. 56). For example, the source of knowledge and ideas withdrawn
from prior policies and programs, or interactions of policy makers with their peers in
different government levels or governance structures with potential to influence policy
process, are not taken into account. To sum up the above critiques, it is possible to quote
Jann and Wegrich (2007, p. 56) that the model, ‘Leads towards an oversimplified and
unrealistic world view [and] policy making appears to be too straightforward; the whole
process is reduced to initiating and continuing programs’.

POLITICS VS ADMINISTRATIVE POLICY MAKING
A concept which differentiates policy making based on the actors who initiate the
process, namely legislative policy making and administrative policy making, is another
oversimplified view of policy processes. Although the politics-administration dichotomy
of policy making is no longer a relevant subject of debate and acceptance that both
administrative and legislative policy making are different process, Maynard-Moody
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(1989, 1998) consistently argues that they have an intersection. Therefore, he strongly
suggests taking an alternative view of administrative policy making and properly
discussing its connection with legislative policy making.

Maynard-Moody (1998, p. 1032) argues that, ‘The central distinction is that
administrative policy making is dominated by the ideas, norms, routines and choices of
nonelected public employees, whereas legislative policy making is dominated by the
perspectives of elected officials’. From this point of view, administrative policy making
happens in departments or agencies, while legislative policy making occurs in
parliamentary arenas. Administrative and legislative policy making delivers different
degrees of institutional responses to societal problems that also determine differences
between administrative and legislative policy making in viewing societies or citizens
(Maynard-Moody, 1998). It is stated that ‘[while] legislators attend to citizens as voters
and interest group members, administrators view clients or customers as citizens’ (p.
1036).

There are some situations in which administrative policy making occurs (MaynardMoody, 1998). This occurs firstly when there is a regulation gap, so there is no-one to
take responsibility for a particular societal problem. Therefore, sometimes it happens
that a policy has been implemented for years even though a related law has not yet been
passed. This happens because bureaucracy in legislative assemblies causes long delays
in passing legislation, even though there could be a societal problem that has to be dealt
with urgently. The second situation is when the initiative of an administrator is needed
in handling an extremely technical policy problem. It is common to find that internally
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based administrative policy sometimes is more operational than available legislative
based policy. And administrative policy making also occurs when political executives
work closely with elected officials to demonstrate their accountability and importance
in maintaining legislative mandates for existing administrative policy making authorities.

The connection between administrative and legislative policy making exists in budgeting
and legitimacy (Maynard-Moody, 1998). Administrators or political executives often ask
for financial support and political legitimacy to sustain their policy decisions by lobbying
the legislator to approve their regulation drafts or budgeting plans. Without
formalisation from legislation, it is difficult for them to find additional funds and political
back up. Maynard-Moody (p. 1047) states that, ‘The legitimacy of administrative policymaking largely depends on assuring that it remains a public forum within which citizens
as clients and consumers have a voice’.

In integrating the dichotomy of politics and administrative policy making, MaynardMoody (1998) proposes an understanding of four important elements in administrative
policy making. The first element is hierarchy and structure. The administrative policy
making of government agencies is as highly structured as their organisation culture.
Information about the characteristics of problems and solutions are transformed
vertically over the structure. Career and promotion of human resources motivates this
process to work effectively. The second element is the role of human resources in the
agencies. Human resources in public organisations may be classified into four functional
characteristics: political executives, desk-top managers, professionals, and street-level
bureaucrats. According to Maynard-Moody (1998, p. 1048):
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At the top, political executives must act as policy advisors to elected
executives while overseeing policy making within their agencies. At the
bottom, street-level bureaucrats decide how to treat individual clients
within the constraints of the bureaucratic rules. In the middle, desktop
administrators and professionals add to the push and pull of policy
politics.(Maynard-Moody, 1998).
Briefly, their interaction guides the administrative policy process. The third element is
policy innovation. Policy innovation is a result of an abundance of agencies’ policy ideas.
The motivation of agencies to perform their routine tasks successfully without any
disturbance generates an abundance of policy ideas leading to innovation. However,
their innovation in enacting policy is not a rapid process. Maynard-Moody (1998, p.
1044) states that, ‘Administrative policy making is a problem solving and solution
diffusion process that is shaped by the structure and the interaction of roles within
bureaucratic organisations’. The last element is organisation culture and
institutionalism. Maynard-Moody (1998, p. 1045) states that, ‘Much administrative
policy making is, therefore, shaped by established definitions of problems and solutions
that are enshrined in organisational rules, norms, and habits. These institutionalised
norms become part of the architecture of the political structure’.

In conclusion, Maynard-Moody (1998) suggests that a policy is shaped by the particular
institutional settings within which it evolves. Understanding the interaction between
administrative and legislative policy making to some extent is necessary for policy
making research because it is useful in explaining the origin of a particular policy in terms
of institutional locus, in which a policy is not only a product that results from parliament
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or law makers but can also result from the executive or administrative agencies. It is also
useful in describing how policy evolves over a given period of time. Maynard-Moody
(1998, p. 1038) states that ‘administrative agencies are important sources of policy
creation’ and also that ‘recognising the role of administrative agencies in policy creation
is an important first step’ (p. 1047). A serious weakness of this concept, however, is that
it assumes that policy subsystems are limited only to administrative and legislative
actors. The next section will focus on more solid theories of policy process and will
position local climate change policy explicitly as the context of discussion.

2.2.

CONTESTED THEORIES

The origin of climate policies at a local level has become a point of interest for many
researchers and policy analysts. This section frames the recently contested discourses
on the development of local climate change policy and categorises them into two major
theoretical perspectives, namely policy diffusion and policy change theories.

Although some researchers and policy analysts who are concerned with the
development of climate policy at a local level rely on a political economy point of view
(Atteridge et al., 2012; Corfee-Morlot et al., 2011; Rabe, 2008; J. B. Smith et al., 2009),
this paper rules this view out of the contested discourses for two reasons. Firstly, the
area of political economy is too broad because it is an academic discipline or world view
rather than being a theory or a framework. Political economy is a branch of social
science concerned with the interplay between the individual-society and the marketstate, employing various concepts and methods drawn largely from economics, political
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science and sociology. The beginning of the 21st century defines an era when multidisciplinary perspectives have been encouraged. The boundaries of social sciences,
especially the border between economics and political science, are becoming more
abstract but more connected. Political economy has been revitalised, today offering a
wider lens through which to view and understand both complicated domestic and
international problems and real-world phenomena (Olsson and Fors, 2010). This
perspective enables an understanding of the dynamics of the political and economic
factors of individuals, states, markets and society which determine the pattern of
governmental decision making.

Secondly, the broad-spectrum nature of this perspective of the political economy is very
difficult to test, because generalisations can easily be made. Political economists
attempt to seek a relationship between policymakers who make decisions based on
particular political tendencies and economic considerations. Political economists argue
that decisions based on economic and ideological aspects have convincingly influenced
the behaviour of actors in various policy arenas. Tension between economic and political
objectives is undeniable and often accompanies most governments’ decisions or policies
(Stilwell, 2012). Consequently, at all times and in all circumstances a wide range of cases
will fit within the political economy concept. The arguments explaining the emergence
of climate policy are often disjointed, however they are relatively straightforward. The
dynamics of the political and economic factors influencing individuals, states, markets
and society, which are believed to influence government decision making, are not
constructed in a way that describes the process systematically. In other words, under a
political economy lens, the structure of the processes leading to decision making is not
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in line with the analysis of emerging climate change policy, so it is difficult for others to
verify or replicate the analysis.

This thesis argues that the concept of political economy has become an inherent
element in policy diffusion and policy change theories. Instead of explaining the
emerging process, political economy analysis is more likely to set the context of
emerging climate policy. A deductive process is essential in order to classify political
economy analysis into the relevant strand of policy development theories, either as a
part of diffusion of innovation involving transfer of ideas or as part of locally led
development theories.

With reference to climate change adaptation policy

development literature, the following two sub-sections briefly outline the theories,
before a discussion of the analytical characteristics and the relevance of diffusion and
policy process theories ensues.

2.2.1. DIFFUSION OF INNOVATION AND POLICY TRANSFER
Frances S. Berry and William D. Berry (1999) are recognised as policy scientists who have
successfully positioned the theory of innovation and diffusion as a prominent theory of
policy process. Although the diffusion of innovation model acknowledges as the main
causes of diffusion the role of internal determinants, such as the characteristics of the
state’s social, economic, political and cultural aspects, the model strongly emphasises
that the decision of a state is greatly influenced by decisions taken by other states, as
they naturally embed in an intergovernmental context. Berry and Berry (1999) specify
four mechanisms which make policy diffusion possible. Firstly, national interaction
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assumes that a nation-wide communication network regarding government policies or
programs is established. This network facilitates learning by state officials about policies
or programs of their colleagues in other states. Further, these colleagues are assumed
to be able to interact in a generous and flexible way. This interaction creates an incentive
for states which have not yet adopted a certain policy to then adopt policies already
implemented by other states. Secondly, the lead-lag mechanism assumes that several
states act as role models for other states in adopting a particular policy, because they
are already successful or more advanced in a particular policy or program. Thirdly, the
regional diffusion model considers that the decision of a state to adopt a policy is highly
influenced by the decisions of other states in geographical proximity. Fourthly, vertical
influence presumes that national governments inspire states to adopt a particular
policy. This vertical model of policy diffusion is completely different from earlier models
of horizontal diffusion. It is unappealing to theorists studying policy diffusion, especially
when adoption of a policy does not occur as a result of the learning process, but is
nationally mandated.

‘Learning’ is the keyword that makes the mechanisms described above both practical
and justifiable. Learning can be voluntary, top down and rational or bounded. Meseguer
(2005) analyses learning with regard to diffusion of policy. Voluntary learning may take
place under the three mechanisms of diffusion or horizontal diffusion, while the last
mechanism of diffusion, vertical influence, is the product of top down learning.
However, making a distinction between rational and bounded learning in regards to
diffusion of policy is an extremely complex undertaking. As Giraldi (2010, p. 650) states,
‘Prior to the importation of policy from outside, policymakers were choosy and learn
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selectively from the experience of others’. They have different responses to the same
information because they consider diverse factors, such as ideological beliefs about
policymaking, information about policy, and the political consequence of policy change.

Policy diffusion is acknowledged by other scholars using different terms, for example
policy transfer (e.g. Evans, 2004). Newmark (2002) acknowledges that policy diffusion
and policy transfer are the two major theories of policy spread. Instead of treating these
theories separately, Newmark (2002, p. 159) argues that ‘considering them together
provides a stronger theoretical way in which policies may be examined’. He suggests
several integrated aspects that are useful for analysing the spread of policy and outlines
a list of questions. These questions include: how can the information on existing policy
travel to other places? How intensive is the meeting or interaction within the
organisational network? These and other questions essentially cannot be separated
from the roles of learning and network.

Recently, literature on policy diffusion has not been limited to domestic or national
contexts which involve policy diffusion across regions or state levels, but also involves a
global or international context, looking at the diffusion phenomena across countries
(Busch and Jorgens, 2005; Tews, 2005; Tews, Busch, and Jorgens, 2003). The debate
about global scale diffusion includes the causes of diffusion. The key points discussed in
the literature are, firstly that globalisation and economic inter-linkages play an
important part in shaping policy diffusion. Secondly, the spread of new policies at a
national level is mostly the product of the inner dynamics of the international process
of policy transfer and policy diffusion, rather than simply being caused by domestic
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demands. Thirdly, informational networks have guided the diffusion rather than the
hierarchic or collective decision making within international organisations. Fourthly,
international organisations and worldwide NGO networks play a part in policy diffusion
and are agents of it.

Discussion about diffusion of innovation and policy transfer cannot be separated from
the role of polycentric and multi-layer systems of governance as the catalyst for policy
making. The next section discusses multilevel governance from a policymaking point of
view.

2.2.2. MULTILEVEL GOVERNANCE THEORY
Crespy et al. (2007) state two major indicators reflecting the emergence of multilevel
governance. First, the number of institutions or actors that take roles in decisions or
policy making has increased significantly and has become more complex over time.
Observation of the institutional transition, the shifting configuration of key actors across
governance levels and their roles in a particular policy domain over different periods of
time, is needed to further understand this. Second, much problem solving has involved
not only a single agent from one government level or particular administrative territory,
but also agents in other levels of government and sometimes agents from across
administrative territories. By contrast, many unresolved problems have occurred
because they involve a single or limited agent. Urban climate change adaptation
governance in China, which has relied only on central government actors (including
scientists), provides a good example of this (Li, 2013).

59

Multilevel governance, a shift in relationships between national and sub-national
governments and state and non-state actors, which emphasises the sharing of
responsibility based on their respective capabilities, has influenced various policies.
Galarraga et al. (2011) argue that this is also likely to happen in climate policy
development. They point out that ‘Climate policy seems to be no exception to this
[multilevel interaction] rule of thumb and it is important to implement it in a multilevel
governance framework’ (p. 165).

MULTILEVEL GOVERNANCE AND POLICY PROCESS
Yet, there are two strands of scientific thought on the intersection of cities’ climate
change responses and matters of governance. First, many scholars (see Gremillion,
2011; Satterthwaite and Dodman, 2013; Satterthwaite, Huq, Pelling, Reid, and Lankao,
2009; Schereurs, 2008) and international organisations (see OECD, 2010a; Rockefeller
Foundation, 2009; UN-Habitat, 2011a) argue that cities may be the most appropriate
locus for developing policy in response to global climate change. Despite acknowledging
the various challenges they face, many city governments have actively advocated for
their involvement in climate policy development (see Carmin et al., 2012; Held, Roger,
and Nag, 2013; Measham et al., 2011; Richardson, 2010; Roberts, 2008). Second,
multilevel governance refers to ‘the set of interactions that occurs between policy actors
across more than one level government’ (Bevir, 2008, p. 134) involving inclusive
collaborations between state and non-state actors to achieve a shared objective. This
multilevel governance involves an overlapping distribution of responsibility at each level
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(Hooghe and Marks, 2003), and has received substantial affirmation as an institutional
response for dealing with highly complex, problematic and inter-connected issues such
as climate change (Amundsen, Berglund, and Westskog, 2010; Betsill and Bulkeley,
2006; Bulkeley, 2010; Corfee-Morlot et al., 2011; Daniell et al., 2011; Monni and Raes,
2008; OECD, 2010b).

This section of the thesis relates to the second strand of the literature. Many of these
studies focus on the critical role of multilevel governance in influencing the outcome of
climate change policy and risks that may arise from the absence of it. Urwin and Jordan
(2008), for example, suggested that connecting upper and lower level policies is
essential in responding to climate change because each of these policies could, if treated
in isolation, undermine one another. Fünfgeld (2010) and Hardoy and Lankao (2011)
discussed the advantages of multilevel governance and highlighted the challenges and
barriers3 to making it happen. Moreover, the latest assessment report of the Working
Group II of the IPPC (2014) also highlights the significance of multilevel governance
frameworks to put urban adaptation strategies in place. These studies implicitly assume
that governance of climate change at the city level needs to be designed or enhanced in
a multilevel way. Otherwise, the outcomes of climate change policy would be
disappointing. Unfortunately, not much research has been dedicated to understanding
the role of multilevel governance in influencing the development of climate change
policy itself.

3

Such as the absence of a regulatory framework to guide both vertical and horizontal
collaboration and a lack of incentives to perform such collaboration.
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Betsill and Bulkeley (2006), Kern and Bulkeley (2009), and Bulkeley (2010) explore the
global phenomenon of the multilevel context of climate change policy in, and for, cities.
However, Betsill and Bulkeley (2006) utilise multilevel governance theory purely as a
perspective from which to understand the governance of climate change programs and
actions. The network of actors, which consists of a blending of state and non-state actors
and which operates without restrictions between levels, from global to local and vice
versa, is considered to create new patterns of governance systems. The traditional or
conventional theory of governance attributing a clear-cut separation between level of
authority and division of actors is no longer relevant and is insufficient for analytical
purposes. Although Betsill and Bulkeley (2006) do not explicitly discuss the implications
for this new governance pattern in influencing climate change policy process, it is useful
to borrow their insights into the application of multilevel governance theory to the
domain of global climate change. According to Betsill and Bulkeley (2006), multilevel
governance may change three important aspects, namely: (i) the relation of power and
influence between national and sub-national, (ii) the relation of power and influence
between state and non-state actors, and (iii) the speed of transmission of rules,
legitimacy, and norms or values between levels and actors.

The relation of power and influence between national and sub-national levels is no
longer hierarchical. The delegation of power at the sub-national level does not always
come from its national government. Transnational networking plays a significant role in
this context (Betsill and Bulkeley, 2006; Bulkeley, 2010; Collier, 1997). The role of local
governments may increase significantly along with the power they receive from joining
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networks (e.g., in terms of legitimacy and resources), which are governed by multilevel
systems. It opens the possibility of moving forward the sub-national policy process
without waiting for a signal from the national government. In this pattern of interaction,
there is a possibility that strong sub-national government programs and actions on
climate change may stimulate policy process at the national government level, for
example, through legislation and funding to endorse or to replicate programs.

The power influence relationship between state and non-state actors may change
significantly in a multilevel system. Similarly to point (1) above, when the power (e.g., in
terms of legitimacy and resources) of the network of actors is concentrated in or is
channelled through non-state actors, they will posses advantages in their ability to open
up space for negotiating interests or expressing aspirations. The exclusiveness of the
traditional separation of state and non-state actors is confronted when it comes to
policy making. Multilevel governance opens a new democratic space that is conducive
to the process of creating policies.

The speed of transmission of rules, legitimacy and norms or values between levels and
actors increases in the multilevel system. Rules, legitimacy and norms move freely either
vertically (top-down between levels) or horizontally (cross territorial boundaries). Fluid
social interactions within mixed networks of actors, which then facilitate trust and
learning, are believed to be mechanisms for speeding transmission.

Cairney’s (2007) research depicts multilevel governance theory as a model of policy
networks that emphasises the strength of top down-bottom up interaction. Two
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important aspects of Cairney’s (2007) insights into the relationships in multilevel
governance and the extent of its influences on policy change are constitutional
structures and ‘venue shift’. Constitutional structures refer to national laws or other
legal consensus, which are believed to determine the rules of policy processes.
According to other theories (e.g., ACF), policy is difficult to change and remains stable
because of these constitutional structures. However, Cairney (2007) suggests that
multilevel governance treats constitutional structures as a less restricting variable. A
new set of binding rules or values, which is embraced by transnational networks at the
global level, may switch or substitute the role of national constitutions or it may
complement unregulated aspects of the national constitutions. Thus, a network of
actors at the local level employs these structures voluntarily as an entry point for policy
development.

Multilevel governance theory is extremely effective in describing the shift in policy
making venue, which may be not easily demonstrated by other theories of policy
processes (e.g., ACF). This venue shift refers to strong causal interaction, where by a
legal decision made at one location affects decisions made at other locations. The idea
of venue shift is also closely related to the policy diffusion theory. The level of influence
of policy made at a particular venue varies depending on whether the approach to the
transfer is either coercive or voluntary (Dolowitz and Marsh, 2000; Tews, 2005). The
multilevel governance theory depends on how the nature of the multilevel interactions
is guided. The role of, and the support from, transnational networking in facilitating
policy coordination, building consensus, ensuring that networks have legally binding
agreements, and in promoting shared information and learning, is key. Kern and
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Bulkeley (2009) show how the transnational municipality networks guide the venue shift
of climate change policy in European cities. Cairney (2007, p. 65) states, ‘The lesson from
multi-level governance is that the fluid constitutional position is as much a source of
change, with venue shift often a key determinant of government policy.’

2.2.3. LOCALLY-ORIENTED POLICY DEVELOPMENT PROCESS
The link between policy diffusion (and transfer) and policy change theories is forged by
researchers’ interest in understanding how policymaking behaviours lead to the
emergence of a particular policy. However, the main difference between these two
strands is in the focus of the analysis. Diffusion theory attempts to explain the spread of
the same or similar policies from one node to another. These nodes can be in the
international or the national context, depending on the scope of the analysis. In
contrast, policy change theories have focused on the development of a policy in a
particular node.

In this section, three theories representing locally oriented theoretical strands of policy
change are chosen for review. These are the advocacy coalition framework (ACF),
institutional analysis and development framework (IAD), and the multiple stream
approach (MS), which are classified by Sabatier (1999) as ‘promising theories’. The
following sub-sections give a brief overview of each of these theoretical strands.
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ADVOCACY COALITION FRAMEWORK
First introduced by Sabatier and Jenkins-Smith (1999) in the early 1980s, the advocacy
coalition framework (ACF) is a theory developed in response to their dissatisfaction with
the model of the previous stage. Explaining policy process by considering how different
actors in a policy subsystem or domain form coalitions, based on their understanding of
the problem, its basic causes, and the implications resulting from proposed solutions, is
the basic idea of the ACF. The theory predicts that the most powerful coalition, one
which is able to influence other coalitions and the broader public, will most likely drive
the content of policy. Some actors which have been previously neglected in the
policymaking process, such as researchers, journalists and policy entrepreneurs, are
acknowledged in the ACF because they hold key roles in such coalitions. The coalition
could be a strong or weak affiliation depending on the basis of the coalition platform.
Sabatier and Jenkins-Smith (1999) classify three bases of coalition: deep core, policy core
and secondary aspect coalitions.

Deep core coalition involves an agreement about fundamental normative and
ontological axioms, such as agreement on basic human nature, relative priority of
various ultimate values, basic criteria of distributive justice, or sociological identity.
Policy core coalition entails an agreement of policy actors on less fundamental, but still
important views, focusing on basic strategies to achieve a philosophical value of a policy.
Within this category, a coalition is a product of similarity in perceiving the overall
seriousness of problems, basic causes of the problems, delivery mechanisms towards
policy goals, etc. However, empirical studies show that many coalitions are developed
through the secondary aspects, focusing only on instrumental decisions to implement
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policy core elements. In this category, a coalition is a product of policy actors in
determining the level of problems and causal linkage of problems in a specific locale,
administrative rule and the budgetary allocation for a specific project. The formation of
a deep core coalition is extremely difficult and its occurrence is rare. However, once this
type of coalition occurs, it is very resistant to change and drives across policy subsystems
to make significant adjustments.

Figure 2: Flow Diagram of the Advocacy Coalition Framework (ACF)
Relatively Stable Parameters
1. Basic attributes of the problem
area and distribution of natural
resources
2. Fundamental socio-cultural
values and social structure
3. Basic constitutional structure

Long-Term Coalition
Opportunity Structures
1. Degree of consensus
needed for major policy
change
2. Openness of political
system
3. Overlapping societal
cleavages

Strategies

Coalition B
Beliefs
Resources

Strategies

Decision by
Government Authorities

External Subsystem Events
1. Changes in socioeconomic
conditions
2. Changes in public opinion
3. Changes in systemic governing
coalition
4. Changes in other policy
subsystems

Policy Subsystem
Coalition A
Beliefs
Resources

Short-Term Constraint and
Resources of Subsystem
Actors

Institutional Rules

Policy Outputs

Policy Impacts

Source: Sabatier and Jenkins-Smith, 1999

In addition to sharing the same platform, coalitions are influenced by resources and
constraints resulting from both basic parameter and external system events (see Figure
2). The basic parameters, such as the basic attributes of the problem area, basic
distribution of natural resources, fundamental socio-cultural values and social structure,
and basic constitutional structure, are relatively stable and usually have been recognised
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by all policy actors. In contrast, the external system events are relatively unstable and it
is usually difficult for the policy actors to predict which are represented by dynamic or
dramatic changes in socio economic conditions, public opinion, system governing
coalition, turnover in personnel, policy decisions, or impact from other subsystems.

The ACF provides special attention to policy learning. Sabatier and Jenkins-Smith (1999,
p. 123) state, ‘Within the general process of policy change, ACF has a particular interest
in understanding policy-oriented learning’. The ACF puts the concept of policy learning
as an instrumental function, assuming that members of diverse coalitions will develop
internal learning mechanisms in order to advance their policy objectives. However,
intra-coalition learning involving deep and policy core coalitions, in which members are
more resistant to accepting new information and knowledge, will occur through formal
policy analyses or debates. In addition to changes in both basic parameters and external
system events, the ACF argues that policy learning is only one of the mechanisms in
policy change.

The ACF has become a relatively well established framework for policy change and has
been tested for over a quarter of a century (Weible et al., 2011). After two decades of
its application across the world, an extensive review shows that ACF is ‘applicable to
various substantive topics, across various geographical areas’ (Weible et al., 2009, p.
134).
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INSTITUTIONAL ANALYSIS AND DEVELOPMENT
Elinor Ostrom (1999), together with her colleagues at Indiana University, developed the
institutional analysis and development (IAD) framework, which builds upon the
institutional rational choice theory. The central arguments of the framework are twofold. Firstly, humans are rational creatures and their behaviour or actions are directed
or controlled by institutions. The authors of the framework emphasise that institutions
which ‘consist of rules, norms, and strategies adopted by individuals operating within or
across organisation’ (Ostrom, 1999, p. 37), act as incentives in explaining an individual’s
behaviour. Although essential as one of the key elements of an institution, the rules are
sometime invisible. For this reason, the IAD highlights the significance of informal or
unwritten rules that are sometimes more strongly applied than the formal rules. In other
words, Ostrom (1999, p. 37) states that the IAD ‘stresses the concept of rules-in-use
rather than focusing on rules-in-form’. Without any intervention, operating institutions
will highly influence patterns of interactions among individuals and then constitute
outcomes. Secondly, people will modify institutions to influence the behaviour or
actions of others towards particular rationalistic outcomes. As the IAD also considers
time, outcomes resulting from patterns of interactions are treated and considered
carefully by human actors because they will influence the future constellation of the
action arena.

The framework acknowledges that institutions are different, determined by different
action arenas that refer to ‘social spaces where individuals interact, exchange goods and
services, solve problems, dominate one another, or fight’ (Ostrom, 1999, p. 42).
According to the framework, the structure of action arenas is shaped by three important
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elements consisting of physical or material conditions, attributes of community and
rules-in-use (see Figure 3). The action arena illustrates a context and shows how actors
maintain their behaviour or actions.

Figure 3: A Framework for Institutional Analysis and Development
Physical
Conditions

Attributes of
Community

Action Arena
Action
situations
(context)

Pattern of
interactions

Evaluative
Criteria

Actors
Rule-in-Use

Outcomes

Source: Ostrom, 1999: p.37

The concept of the action arena is flexible, and can consist of either single or multiple
arenas. A single arena comprises various types of actors, and their inter-related actions
form a causal link. It is already a complex ‘chains of action’ (Ostrom, 1999, p. 54). In fact,
multiple arenas which are linked serially or concurrently, represent a socially
constructed reality in the world. Therefore, efforts to influence patterns of interaction
in a particular action arena toward the expected outcome may involve intervention in
other related action arenas and vice versa. In addition to the multiple arena and nested
actions in one level of analysis, the IAD further recognises that the action arena also
takes place in a hierarchical way, across several levels of analysis. Briefly, under this
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framework, policy is deliberately developed to change the behaviour of the individual
or community toward a preferred pattern of interaction leading to expected outcomes.

MULTIPLE STREAMS
The multiple stream (MS) is a framework which was firstly introduced by John Kingdon
(1984). The MS has evolved and has been further developed in terms of its unit analysis
and application scope (Zahariadis, 1999). A conceptual perspective on ambiguity and
time is one of the distinctive features of the MS. Instead of the uncertainty which can
be reduced by having adequate information, ambiguity is the nature of the policymaking
process which cannot be reduced by information, and the MS has taken this matter into
consideration.

The MS highly values distinctiveness and ‘the importance of time rather than rationality’
(Zahariadis, 1999, p. 75). However, it is important to clarify that the MS does not refuse
rationality of policy and its process. In fact, describing policy accurately in an ambiguous
context when ‘the assumptions of clarity and self-interest are inappropriate descriptors’
(Zahariadis, 1999, p. 87), becomes a value of the MS’s existence. Therefore, instead of a
question about the policy actor and the issue, a question about time is significant. MS
holds the view that ‘who pays attention to what and when is critical’ (Zahariadis, 1999,
p. 75). Delivered at a proper time, a particular issue may dominate a policy agenda and
would be considered by policymakers.

71

A key concept of the MS is that policy is a decisional product resulting from an
opportunity accelerated by the accumulation of three streams simultaneously
(Zahariadis, 1999). These streams are problems, policies and politics. The problem
stream is somewhat mysterious because, ‘People define conditions as problems by
letting their values and beliefs guide their decision, by placing subjects in one category
rather than another, and by comparing conditions in different countries’ (Zahariadis,
1999, p. 76). The second stream is the policies stream which is closely related to ideas
or solutions. The third stream is politics, and it is composed of three elements: national
mood, pressure group campaigns, and administrative and legislative turnover.

Figure 4: A Conceptual Diagram of the Multiple Stream Approach
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Problems Stream:
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Source: Modified from Kingdon (1984)

One of these three streams should exist when beginning a policy process, either by
mounting the problem or a significant occasion in the politics stream (Zahariadis, 1999),
however, this is inadequate unless coupling occurs where policymakers or policy
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entrepreneurs drive and connect it to other streams. Zahariadis (1999, p. 77) argues
that, ‘Issues rise on the agenda when these streams are joined together at critical
moments in time’ and it leads to an opening, which is what John Kingdon (1984) calls
‘policy windows’. He portrays the opening of policy windows as being a process which is
flexible, situational and less predictive rather than being a linear, stiff process.

To sum up, the mixture of the ambiguity issue and the uniqueness of time in
policymaking are key elements which are difficult for policymakers to control and
predict. Zahariadis (1999, pp. 74-75) asserts that, ‘The MS perspectives translate into a
process in which individuals are viewed as less capable of choosing the issue they would
like to solve, and more concerned about addressing the multitude of problems that are
thrust upon them, largely by factors beyond their control’. The MS suggests that policy
is a decision product resulting from an opportunity accelerated by the simultaneous
accumulation of three streams, namely problems, policy and politics. A policy window is
a short opportunity of which policymakers should take advantage in forwarding a new
policy.

2.3.

INTERNATIONAL DIFFUSION OR LOCAL DEVELOPMENT?

This section examines the empirical literature concerning the international experience
of climate change policy. The section focuses on the emergence of local climate policy
and employs the abovementioned theoretical perspectives as points of reference for
discussion, emphasising analytical characteristics and main criticisms. The literature
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review suggests that there are two categories of views which conceptualise local climate
change policy development: the dominant and the less-dominant views.

2.3.1. DOMINANT VIEWS
ANALYTICAL CHARACTERISTICS
Some policy scientists implicitly associate the development of local climate policy with
a process of policy diffusion and transfer. Particular characteristics have shaped their
analysis. The first characteristic is that generally they believe that the power of learning,
introduced through communication channels involving a different array of policy actors
or agents, is a key driver of local climate policy development. These communication
channels may be an international or regional network, forum or association of local
policymakers. The second point is in relation to participants’ efforts and experience in
formulating climate change policy. In the network of local policymakers and politicians,
policy diffusion and transfer proponents usually assume that there are two categories
of participants. On one hand, there is an advanced, leading, progressive group, and on
the other, a less advanced group. Lee and Meene (2012) perceive the network as being
a relationship of ‘who teaches and who learns’. The third point is that it is probably taken
for granted that the communication channel making these two groups interact results
in positive outcomes such as a flourishing learning process, facilitation of a transfer of
experience, and an increase in collective commitment, all leading to policy adoption. To
date, this current study claims that this has been the most dominant point of view in an
explanation of the emergence of climate change policy at the local level.
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The work of Matisoff (2008), Lee (2010), Carrapatoso (2011) and Lee and Meene (2012)
may fall into this category of policy diffusion theory, and they used this theory to frame
their analyses. However, some studies such as those by Betsill and Bulkeley (2006) and
Bulkeley (2010) implicitly confirm that diffusion of climate policy is taking place as
global-local climate governance forms transnational networks. ICLEI’s Cities for Climate
Protection network, UN-HABITAT’s Cities and Climate Change Initiative, C40 Cities
Climate Leadership Group, and the Rockefeller Foundation’s Asian Cities Climate Change
Resilience Network are some examples of transnational networks. The transnational
network has unified a large number of cities, governments and other non-state actors
across the globe, and it is believed to be the key driver which facilitates the learning
process and policy transfer in the domain of climate change policy.

Lee’s (2010) research asks why many cities’ decision makers are involved in climate
related international networks. This study tacitly embraces the assumption that
international networking becomes a major driver of the climate change policy
development in those cities. Carrapatoso (2011), using a policy diffusion framework,
explicitly conceptualises the emergence of climate policy in China and contends that
inter-regionalism facilitated the adoption of climate change policy in that country.
Instead of using the ‘transnational network’ term, Carrapatoso (2011, p. 178) uses interregionalism, defined as ‘the interaction between two regional organisations, a regional
organisation and an affiliated group of states, or a regional organisation and a third
country’. He argues that inter-regionalism institutionalised the communication
processes and social collaborations, which allowed for constructive dialogue and mutual
understanding about a specific policy. Prior to its engagement with the European Union
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(EU), China was under no obligation to develop energy efficiency policies, renewable
energy sources or an emissions trading scheme. However, its inter-regional relationship
with the EU has made the Chinese government act in a more responsible way when
formulating new policies. It is possible to conclude that climate policy in China is a
product of normal diffusion within an inter-regional relationship. The EU is considered
to be a transformative force, one which has pushed the process of change in China.

Using case studies of the C40 cities’ network, Lee and Meene (2012) argue that learning
pushes policy shift in member cities. They theorise that learning is a ‘three-step process
comprising information seeking, adoption, and policy change’ (p. 216). Strong, wellstructured learning takes place within the network because of the existence of the multistakeholder governing body. However, within the network, the pattern of learning
interaction diverges into several groups. Each group tends to have similarities in culture,
language and geographical proximity, as well as in the actual performance or level of
adaptation of policies. In short, policy diffusion and transfer advocates appear to
simplify the relationship between policy learning and policy change.

MAIN CRITICISMS
It is difficult to find literature on the emergence of local climate change policy which
confidently addresses the policy diffusion theory. It is important that we are critical
about the theory of local climate policy diffusion. Several studies into this issue further
question the ability of the diffusion theory to explain policy processes in general, and
local climate change policy specifically. Reflecting on critics opposed to the policy
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diffusion theory, this study investigates how relevant this theory is in comparison with
other empirical studies on the emergence of local climate change policy.

Firstly, there is no consistence in explanations of the key driver ofdomestic policy
diffusion. As a consequence, it is difficult to explain how the diffusion policy actually
works. Various case studies employing different methods have come to different
conclusions, and some even contradict the basic idea of policy diffusion itself. A study
on state climate policy in the USA, for example, concludes that the decision by all state
governments to adopt a renewable portfolio standard is highly dependent on internal
factors, rather than being influenced by the decisions of other states (Matisoff, 2008).
This means that learning within an intergovernmental context as the basic idea of policy
diffusion is not significant. Using the diffusion theory in the most favourable conditions,
it is assumed that outstanding achievements at a local level inspire upper level
institutions such as state or federal governments to learn and then to adopt the same
policy to be implemented on a wider scale (Fenton, 2009). California’s outstanding
achievement (see Mazmanian et al., 2008; Rabe, 2008) is one example of this
hypothetical case. Fenton (2009) investigates the effect of municipal initiatives on state
climate change plans. He finds that society’s environmental ideology becomes a
determining factor influencing the emergence of plans to respond to climate change at
the state level, rather than being the motivation to imitate or to adopt decisions at the
city level. This finding is in line with case studies in other policy domains. Sugiyama
(2008), for example, affirms that ideology plays a significant role in the development of
social policy in Brazil.
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Singapore’s policy shift in 2006 in support of the Kyoto Protocol (Hamilton-Hart, 2006),
following almost a decade of desertion, provides another case study with which to
examine this point of view. Singapore’s contribution to global emissions and its decision
to support the protocol will not have any major impact. The study analyses whether
Singapore’s drastic decision results mainly from increased prosperity, something that
must be sustained if it is regarded as a being an important priority. Or perhaps the
change in the attitude of the Singaporean government is caused by the country’s
exposure to global environmental norms. The study shows that there is no change in
Singapore’s normative climate change policies, which is a sign that learning from the
global language of environmentalism or global norms does not cause real domestic
policy changes. Indeed, policymakers in Singapore gained new information and obtained
new perceptions of future risks, but the government placed the information in the frame
of cost-benefit calculations. This finding is in line with Giraldi’s (2010) study which
showed that decision makers are selective about what information they study and how
they respond differently to the same information. The virtues of policy learning and
transfer within the climate policy domain are seemingly less important than political
motives and the individual interests of the policy makers. Therefore, for the theorists of
policy diffusion and transfer, this creates a challenge.

Secondly, the difficulty lies in proving that learning is the main driver of policy making in
general, especially in policy diffusion theory (Bennett and Howlett, 1992; Meseguer,
2005). Bennett and Howlett (1992) anticipate some of the obstacles in order to ground
the policy learning theories. It is methodologically difficult to find empirical evidence
showing that the effect or result of something which was expected would not happen

78

without adequate learning taking place. This occurs because it is impossible to isolate
the agency that is doing the learning activities as an independent variable from the
changes as a dependent variable. Furthermore, theories of policy change require a
broad perspective and an open exploration of the various forces that could potentially
result in a change. Additionally, learning activities cannot be separated from the agency
of learning. Given that formal learning in government organisations is no longer
available, and that their interaction within and beyond the organisation is guided by
contested values and beliefs as categorised as a part of learning, it is possible to state
that continuous learning takes place. Considering these obstacles, Bennett and Howlett
(1992) argue that it is difficult to associate learning, rather than other social and political
forces, as a source of policy change. Similarly, Meseguer (2005, p. 69) states that there
is a huge complexity in finding empirical evidence ‘when learning occurs’. Although it is
difficult to prove empirically that learning is a contributing factor to policy change, it has
frequently been part of the discussion. In current times, it is now clear that it is
commonly accepted as being part of the process of diffusion or transfer of policy.

A. Smith (2004) discusses the connection between transfer and the domestic process of
policy making in his study of UK climate policy. He states that, ‘Literature conceives
transfer as relatively discrete: policy formulation begins with transfer processes, which
are then replaced by domestic processes during implementation’ (p.79). He argues that
policy transfer and domestic policy processes should not and cannot be separated
because it is not easy to know when the policy transfer is complete or at what point
domestic actors take over the policy process. Attempts to distinguish policy transfer,
whether as a part of the exogenous or the endogenous process, is not easy since there
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is always a domestic process at all stages of the policy process (A. Smith, 2004). In other
words, a pure policy transfer independent of other domestic processes is impossible.
Therefore, policy transfer is only one element in the domestic policy process, showing
the lack of relevance to the diffusion theory. However, although the domestic process
is acknowledged, there is a tendency for the idea of transfer and learning to be strongly
embraced in explanations of climate policy (A. Smith, 2004). While A. Smith (2004)
suggests some criteria to assess whether policy transfer occurs, this paper argues a more
realistic way to explain the process. An examination of the various policy change
theories available in the literature becomes essential.

Many scientists conceptualise the development of local climate policy using a policy
diffusion and transfer framework where the power of learning, network and
communication channels are fundamental, although they are doubtful about their
findings. For example, Lee and Meene (2012) realise that there is a gap between the
information seeking process and policy change when learning is employed as the main
variable in an explanation of the emergence of climate policy. Meseguer (2005) states
the need to develop more research and to map learning in policy diffusion. He states
that, ‘Further research should be devoted to refining the operationalisation of both
learning and emulation and to incorporating learning from political variables as a logical,
obvious, and necessary extension’ (p.78). Due to the difficulty of finding solid evidence,
instead of putting learning as the variable that influences policy processes, Meseguer
(2005) suggests that learning be inserted as an independent research theme in the study
of policy. To be concise, if learning which is positioned as the main ingredient in the
policy process is doubtful, then so too is the theoretical framework on which it is based.
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This paper criticises these findings, yet the theories of policy diffusion, policy learning
and transfer do not entirely explain the emerging local climate policies because the
theories simplify the real world of policy and decision making processes. Therefore, it is
important to seek a clearer explanation of the development of local climate change
policies using the available policy change theories.

2.3.2. LESS DOMINANT VIEWS
The multiple streams framework (MS) is another theory which is less common, but has
been employed to explain the phenomenon. Mazmanian et al.’s (2008) analysis of
California’s climate policy, for example, explicitly meets Kingdon’s (1984) multiple
streams theory. The analysis implies that the accumulation of the three streams, namely
problems, policies and politics, take place at the local level. Additionally, deductive
analysis was conducted on political economy related literature regarding the
development of climate change policies by authors such as Fisher (2012); Rabe (2008);
Schereurs (2008); and Smith, et al. (2009), which also fits the multiple streams concept.
Climate advocates are believed to have acted as policy entrepreneurs who have
connected all these streams. This connection opens the policy window, making it
possible for a climate related policy or strategy to enter a formal policy agenda. Rabe
(2008) argues that many initiatives have taken place at the state level, because that is
the most convenient level at which climate change advocates are able to mobilise
interested groups, convince the state bureaucracy, and influence policy making and
formulation.
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ANALYTICAL CHARACTERISTICS
There are several characteristics of the MS analysis within the climate change policy
domain. Firstly, climate risks and impacts have become a policy problem for policy
makers. The problems stream analysis leads to this and it assumes that the effects of
climate change inevitably become an actual or future problem for most local
policymakers. This problem eventuates because policy makers witness the impacts of
climate change and are burdened with the direct results of the variability of the current
climate. This might be true in the case of many cities in developing countries, where the
availability of local climate information is limited, while the effects of climate variability
have also increased pressure on city governments. In India, for example, state climate
policy is directed mainly to responding to existing critical development demands rather
than to anticipated consequences of climate change (Atteridge et al., 2012). Zahran et
al. (2008) show that there is a significant correlation between the decision to adopt
climate change policy and information about the level of climate risk, stress and
opportunity. Cities with high risk levels, low stress levels, and high levels of opportunity
are more likely to adopt climate change policy. Tang et al. (2012) confirm this point of
view and they have added socioeconomic context variables into the equation. For
instance, climate vulnerability assessments which are presented in monetary values
have made it easier for policymakers to consider the extent of problems resulting from
climate change impacts.

Secondly, development of local climate change policy is seen as an opportunity by policy
makers. Development of local climate policy becomes favourable in almost any given
situation. The implementation of local climate policies, especially on the mitigation side,
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have little or no economic risk compared to the potential gain from increased energy
efficiency savings and economic growth because of investment in green technology
(Mazmanian et al., 2008). Policy in dealing with climate change adaptation is typically
seen as a no-regret policy, the implementation of which will benefit the people affected
(J. B. Smith et al., 2009). In addition, development of climate policy is associated with a
solution for dealing with other issues. Scheruers (2008, p. 53) states that,
Many climate change policy plans are often closely tied to other priorities,
such as energy efficiency plans. Local government climate change actions
are usually framed to aid with achieving multiple goals at once (e.g. energy
efficiency in China or job creation through retrofitting of buildings in German
cities) (Scheruers, 2008)

The development of a local climate change policy is seen as a national government’s
solution for dealing with climate change issues. Local climate policy is a part of the
political agenda of a national government to facilitate better achievement of a nation’s
climate policy. In this context, city governments are perceived as being the instrument
for producing a better policy outcome. Corfee-Morlot et al. (2011, p. 177) state that, ‘A
key advantage of working at local levels is that authorities have a good proximity to local
stakeholders and it is possible to generate good understanding of local contextual
factors that will matter to decisions about how to manage climate change’. A case study
in India (see Atteridge et al., 2012) shows that at the national level, concern over natural
resource depletion, increase in energy access and security, as well as sustaining high
macro-economic growth have become the underlying material ambitions of the
development of mitigation related policies. At the same time, poverty alleviation and
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livelihood protection have become material concerns of the development of adaptation
related policies. The Indian federal government previously released technical guidelines
to facilitate the development of climate policies at the state level as a means of
dispersing national objectives on a lower scale. Additionally, the availability of funds to
finance climate action becomes an incentive for the initiation of climate change policy.
For example, in India the policy priorities of each state are generally associated with the
agendas and considerations in accessing resources and funds available to deal with
climate change. Atteridge et al. (2012, p. 74) point out that ‘Some states have arguably
seen this as an opportunity to solicit more federal funds to support development
priorities, and unsurprisingly, some Indian states have come up with ambitious budgets
for implementing their climate action plans’.

Thirdly, leadership excellence at the local level is often the argument used to explain
one of the ingredients of a city’s climate policy regarding the politics stream. Many case
studies have revealed the significant relationship between the leadership and the
political commitment of the local elite and the development of locally led climate related
policies, for example in green building (see Lee and Koski, 2012) and in land use planning
(see Tang et al., 2012). The pressure of climate advocates within government
organisations and at the grassroots level is an essential element of politics stream
analysis. Sharp et al. (2011) reveal that group pressure has been one of the significant
variables influencing decisions about developing a city’s climate change policies. Partly
as a result of changing public opinion, the issue of climate change is often assumed to
be a fashionable way for climate policy advocates to attract local government, showing
their capacity and strength in dealing with the issues. Mazmanian et al. (2008) detect a
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mix of political ambition and the willingness of state governments to be the first mover.
They argue that first mover states will have fewer problems in the implementation of
new federal or national policies when the template of policy comes from, or is based on,
their own practice. As the first mover, there will be an advantage in ‘pulling other states
or entire nations into their orbit’ (Rabe, 2008, p. 111).

Briefly, the MS theory of the emergence of local climate change policy argues that the
feasibility and clarity of climate change problems at a local level, combined with the
advantage of involving local governments in dealing with climate issues and a conducive
political momentum, will accelerate the development of local climate change policy.

MAIN CRITICISMS
Although the multiple streams (MS) theory is a prominent and promising theory of policy
change, there are some important issues to consider. Firstly, there is a mismatch
between the theoretical conceptualisation of problem streams and the practical
evidence. In theory, MS holds to the assumption that climate change is a policy problem,
making one of the streams available to policymakers and arguing that three measurable
indicators play a significant role in problem definition, namely the level of crises, the
degree of accuracy, and the magnitude of an issue. In reality, climate change is not
always perceived as a problem for policymakers. There is considerable disagreement
about it (see Hulme, 2009; Washington and Cook, 2009), and it is a sensitive issue,
especially in developed countries. Climate change presents many problematic meanings
for policymakers at different government levels and geographical settings, which then
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reflect different prioritisations of strategies and actions. Juhola et al. (2011) and Preston
et al. (2013), for example, recognise that for policymakers there are various meanings
of adaptation to climate change. Therefore, the implicit notion built under the MS
theory suggests that climate change at the city level becomes a compelling agenda for
policy makers and needs to be further developed within local governments. This concept
urgently requires considerably more attention, because at the present time,
disagreement and uncertainty about climate change are ongoing features of all policy
arenas. MS theory proponents argue that policymakers let their norms and principles
guide their decisions (Zahariadis, 1999). It does make sense and this shares similarity
with other policy change theories about the significant role of ideology or beliefs in
decision making.

Secondly, the MS theory implicitly argues that the availability of anticipated robust
solutions to a problem is favourable to policymakers and leads to the development of a
particular policy. There is an expectation that the formulated policy corresponds with
the problem. Unfortunately, a significant amount of literature concerning the
sustainability of climate change action and fear concerning mal-adaptive solutions in
response to climate change has been sourced (see Eriksen et al., 2011; Eriksen and
Brown, 2011). In some circumstances, climate change policy does not lead to effective
adaptation, therefore the expected benefits of implementation do not materialise. It
appears that the quality or robustness of proposed adaptation measures are not
important to policymakers at the city level, especially those in the least developed and
developing countries. This is unavoidable, as part of the structural problems in many
developing countries are due to lack of human and financial resources, law
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enforcement, knowledge and technology (Funfgeld, 2010; Satterthwaite et al., 2009).
Expectation of a robust solution to climate change impact, and a convincing policy to
deal with it, is extremely difficult especially for cities in the least developed and
developing nations. This leads to a further problem concerning how the MS theory
explains a less convincing solution to satisfy the effectiveness criteria of climate
adaptation measures, but even so, it is the solution used to develop a policy. This
problem has received less attention from MS theorists, however it creates tension
between decision makers, caused by the fact that the problem does not meet the
solution, as perceived by the MS theory.

This corresponds to the advancement of the MS analysis. Major critics have stated that
the MS theory is ‘ahistorical’ (Zahariadis, 1999, p. 85), since it ignores preceding
solutions influencing policy debates and eventual policy choice. The development of
solutions does not occur instantly, as appeared in the policy stream analysis. The case
of climate change adaptation provides evidence that adaptation is not a new action, but
has evolved with the inevitable physical, social and economic responses of society in this
turbulent, changing environment. However, in any circumstances, the role of climate
policy advocates is to employ several strategies in order to join streams simultaneously.
These strategies should include bringing the issues to public knowledge, putting in place
the necessary programs and agendas, and lobbying tactically, all of which are vital to the
opening of a policy window.

Thirdly, other than Mazmanian’s study on California’s climate change policy, there is no
comprehensive and convincing analysis within the local climate change policy domain
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with regards to the MS approach. However, a number of researchers have been
struggling to apply the MS theory to national climate change policy. Brunner (2008), for
example, employs an MS approach in order to understand the development of the
emissions trading policy in Germany. However, this study shows that the MS approach
alone is insufficient to explain policy development. Brunner (2008, p. 506) recommends
‘the employment of more than one analytical model’ in explaining policy change.
Recently, Fisher (2012) combines the MS approach with Hajer’s (2003) layers of policy
discourse model to explain the development of India’s climate policy and politics.
Instead of emphasising transnational networks as being channels for policy learning and
transfer, which is considered by some policy scientists as having potential to diffuse
climate policy, Fisher (2012) prefers to link them to the rise of newly networked political
actors and the creation of new political space at a local level for climate policy
development. Exploration of the MS theory in the domain of local level climate change
policy remains a challenge for future research.

2.4.

END POINTS

The thesis attempts to increase awareness of why certain policies emerge in some places
and not in others. The emergence of a local climate policy is partially explained by the
policy diffusion and transfer theory, which emphasises the power of learning. The key
driver which facilitates the learning process and policy transfer in the domain of climate
change policy is the existence of transnational networks connected to many cities’
governments and other diverse actors across the world.
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An examination of the literature about the international experience of local climate
policy development shows that policy diffusion and transfer is not yet convincing
enough to explain the spread of local climate policy to various localities, since the
existence of learning and communication channels on which the framework mainly
relies, remains dubious.

This literature review study discovers that, among various policy change theories, the
multiple streams approach has been employed to explain the emergence of local climate
change policy. However, this view is less dominant in comparison to the diffusion and
transfer theory. Additionally, it has been found that studies into the climate policy
domain are as abundant as studies into policy change theories. Nevertheless, studies
which directly address policy change theories in the domain of climate policy, especially
at a local level, have received less attention. It is easy to source hundreds or even
thousands of studies about the application of an institutional analysis and development
(IAD) framework in various policy domains, for instance, but no single study employs the
framework to explain the development of local climate policy. Indeed, among other
theories or frameworks for policy change, the IAD framework is just as likely to be
employed. However, this will be challenging since its application is likely to be less
compatible in an explanation of a formal policy (rule-in-form) change rather than an
explanation of policy on the ground (rule-in-use) in a given policy arena or domain.

Another theory of policy process introduced earlier in this paper is the advocacy
coalition framework (ACF), which has been widely used during the last two and half
decades to explain the policy making process (Weible et al., 2011; Weible et al., 2009).
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The ACF is a likely prospect for a basis for forthcoming research into the limits of the
policy diffusion theory to explain the emergence of local climate policy.

This thesis agrees with the ‘multi-lenses’ notion of policy change analysis. It needs to
consider and then incorporate other theories that are useful in explaining policy
outcomes. Despite its ontological problems and practical complexities in blending two
or more theories (Cairney and Heikkilla, 2014), each theory of policy has its own strength
and potential. In response, this thesis considers multilevel governance.

Multilevel governance is one of the most important topics in climate change policy. The
multilevel nature of climate change policy needs to be addressed specifically because
multilevel governance structures and systems are believed to influence the
development of climate change policy at the local government level. Conventional
concepts of governance structures and systems make it difficult to explain a significant
policy change, especially with regard to climate change policy. However, the extant
literature focusing on the role multilevel governance plays in catalysing policy processes
has received less attention. Considering the multilevel governance theory in explaining
climate change policy is worthwhile. Table 1 outlines all the contested theories
discussed in this study.

Table 1: Comparison of the Contested Theories
IDM
Applications in
literature
explaining city

Many or
dominant

MLG
Many or
dominant

MS
Less dominant

ACF
Less dominant

IAD
None*
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IDM
climate change
policy .
Analytical
characteristics
in climate
change policies
literature.

Focuses on the
power of
learning
introduced
through
communication
channels (e.g.
regional
networks,
transnational
networks)

MLG

Focuses on
how climate
policies and
initiatives are
governed.
Cross level
interactions
(actors, values,
and legitimacy)
receive greater
attention.

from
information
seeking,
adoption to
policy change.
Assumption of
climate change
policy actors.

Consists of
progressive
groups vs. less
advanced
groups.
Mutual
understanding
or harmonious
interaction
between groups
of policy actors.

Network of
actors has
relatively vast
resources.
Joining in the
networks
increases
power of policy
actors.

Knowledge
(from research
and learning).

Knowledge is
generously
shared.

Rapid
transmission of
knowledge
across scales
and actors.

Main criticism

Domestic policy
process is
overlooked and
inconsistency in
explaining key
driver of
domestic policy
change.

Lack of focus
on policy
process at a
particular level.

Difficulty to
prove that
learning is the
main driver of
policy making.

Lack of
assessment on
the role of the
transmitted
knowledge.

MS

ACF

IAD

Climate change
is seen as policy
problems

Focuses on the
advocacy
coalition and
narrative
discourse.

Climate
change policy
is a rational
choice of
policy
actors.**

Climate change
policies are seen
by policy stream
as an
opportunity.
Leadership
excellence
becomes
arguments from
political stream.

Conflicts
between the
climate denials
vs. climate
advocate
groups.

Climate change
policy
entrepreneur
connects all
three stream
simultaneously.

Beliefs drive
climate policy
actor
decisions.

Knowledge as
source of policy
stream or
solutions,
however it
receives less
attention.
Both problem
and policy
streams have
double
standards (e.g.
climate change
is not always
perceived as a
problem; each
solution has
different
meanings).

Research and
learning plays
a key role in
coalition
debates or in
the narrative
discourse.
Basic
constitutional
parameters
create
restrictions to
analysis.

Ahistorical

Climate
change policy
actors are
rational
individuals.**

Policy actors
build or form
coalitions.

Difficult to
show venue
shift.

Research and
learning
inform
rational
choices.**

Focus on
climate policy
evaluation,
‘rule in use’
rather than
the
emergence of
formal policy
process, ‘rule
in form’.**
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Potential
aspects of
climate policy
change
analysis.

IDM

MLG

Policy transfer as
an external
aspect of
domestic policy
process.

The relation of
power and
influence
between levels
and between
actors.

MS

ACF

IAD

n/a

Conflict of
interest is
evident in
climate change
policy.

n/a

n/a

External
subsystem
events
accommodate
the chance of
policy transfer
across scale.

n/a

Flexible venue
shift.
Potential
combination
with other
theories.

The scale of
diffusion is cross
level, from
global to local.

Overlapping
vocabularies
and ideas with
the IDM.

*: Most of the applications are in natural resource management policies.
**: Given relevant literature is available

To sum up, this thesis selects the ACF as main analytical framework for the following
reasons. Firstly, the literature exploration of this study demonstrates that the
application of the ACF in the field of city climate change policy has been less frequent
than other theories (e.g., policy transfer, multiple streams or multilevel governance) in
explaining local climate change policy development. This means there is a gap for the
empirical testing of the robustness of the ACF in this emerging policy field. Therefore, it
is scientifically legitimate to scrutinise the ACF rather than any other policy theories. Yet
there are a limited number of empirical studies employing the ACF theory in the domain
of climate change policy. Two such studies are those by Ingold (2011) and Bulkeley
(2000), who examine Switzerland’s and Australia’s climate policy, respectively. Empirical
application of the advocacy coalition and discourse coalition in Australian climate
change policy (Bulkeley, 2000), for example, reveals the limit of the framework in
explaining the outcomes of the policy process. However, the ACF is successful in giving
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‘emphasis on the dynamics of meaning, legitimacy, and knowledge as an essential part
of policymaking’ (p. 727). Indeed, the ACF is not a faultless or complete framework to
explain policy change in all cases. Nevertheless, the call for a multi-lenses approach to
policy change analysis (Cairney, 2013; Cairney and Heikilla, 2014) makes the selection of
a particular analytical framework or theory less significant, given that other theories may
be complementary.

Secondly, the basic concept of other theories (e.g. innovation and diffusion model and
multilevel governance) is accommodated in the ACF. The diffusion model and multilevel
governance to some extent share a number of conceptual vocabularies and ideas. Both
emphasise the strength of policy networks or network of cities, which are driven by
transnational institutions in facilitating policy learning and transfer across level and
actors, as a mechanism for policy spread. Within the ACF, this analytical feature is
packaged as part of external subsystem events.External subsystem events assist the
chance of policy transfer across scale.

Thirdly, the conflict of interest is evident in many policy areas, including in climate
change policy. The conflict is feasible in this policy terrain involving policy actors who
believe in the existence of climate change on one hand, and policy actors who disbelieve
in climate change on the other hand. From a fundamental point of view, mostly it is a
conflict between the climate change deniers and climate advocate groups. In
comparison to other theories (e.g., multiple streams, policy transfer and multilevel
governance), the ACF is an analytical framework designed to expose this conflict of
beliefs. Each competing coalition attempts to gain influence over one another. The role
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of technical information (e.g., policy research) and ideas resulting from the process of
learning plays an important role in building public discourse or policy narrative. As the
second objective of this study is to explore the role of policy research or policy learning,
this becomes the next reason for selecting the ACF.

Fourthly, in comparison to other policy change theories (e.g., multiple streams and
policy transfer), the ACF treats research and learning seriously. The ACF has the most
plausible explanation for situating research and learning within the network. It also
provides the most sensible explanation with regards to the use of research and other
technical information in policy change, which is to play a key role in debates between
coalitions or to get the public’s attention. In short, the ACF provides space to
accommodate discussion and conceptualisation of the role of knowledge (production of
facts and evidence) gained by systematic study and learning within the policy process
(Sabatier, 1987, 1988).

The final reason for selecting the ACF is based on the combination of geographical
constraints and practical aspects of this study. Most empirical studies into the ACF have
been conducted at the national level of well-developed democratic countries.
Therefore, a study of ACF theory would make a significant contribution, and would be
one which is rarely found in local climate policy development, or in newly democratic
governance of developing countries, such as Indonesia. There has been significant
government reform in Indonesia leading to a democratic system. A democratic
governance system is a fertile ground on which to apply the advocacy coalition. In the
last fifteen years the governance context of Indonesia has been shifting from an
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authoritarian to a democratic regime. The authoritarian regime refers to the thirty-two
years of Suharto’s presidency from 1966 to 1998 (Brown, 2003). 4 The democratic
regime refers to the post Suharto era (1997to the present) which some refer to as the
reform era. This era was coloured by some dramatic changes in social, economic, and
political life that will be discussed in Chapter Five. The number of government
institutions interested in addressing climate change issues has increased considerably.
Two decades ago, the Ministry for the Environment was the only Indonesian institution
at the national government level that put forward any concern about climate change
issues. Now, it appears that the involvement of actors and organisations in the climate
change policy domain in Indonesia is so diverse that it consists of those from the state
to non-state actors, and from the domestic to international institutions. Therefore, it is
highly possible that they are part of, and can be associated with, the advocacy coalitions.

This thesis is therefore confident in applying the ACF to facilitate the development of
city climate change adaptation policies in Indonesia. Without a doubt, this thesis also
considers the potential of multilevel governance (MLG) as complementary analytical
framework. Key analytical elements in multilevel governance theory, which is the
relation of power and influence between levels (national vs. sub-national) and between

4

The political efforts of Suharto, the second president of the Indonesian Republic to maintain
political stability dominated this era. Stability was the priority of Suharto’s agenda. Islam and
communism, as two major sources of instability in the country, were strictly controlled. This
era ended after the Asian financial crisis, which broke out in mid-1997, and which paralysed
the Indonesian economy with the Indonesian currency losing 80% of its value against the US
dollar at the peak of the turmoil. The credibility of Suharto’s governance was eroded. Rising
popular dissatisfaction culminated in massive demonstrations throughout the country,
especially in Jakarta and other major cities, and the legitimacy of the regime could not be
sustained.
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actors (state vs. non-state actors), including the flexible venue shift, remain essential in
explaining the emergence of city climate change policy. The next chapter explores the
ACF as the main analytical framework of this study in more detail.
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CHAPTER THREE
THE ACF: APPLICATIONS AND MODIFICATIONS

3.0.

INTRODUCTION

As indicated in the previous chapter, the advocacy coalition framework (ACF) is one of
the frameworks used in attempting to explain the emergence of local climate policy
employed in this study. This chapter presents the idea of the ACF in further detail, with
an explanation of how and why this framework emerged, how it has been used, and
what the main criticisms have been. Additionally, this chapter discusses the role of policy
research and policy learning, including the evidence resulting under the concept of the
ACF. The output of discussion in this chapter becomes a foundation on which to achieve
the second objective of this thesis.

3.1.

APPLICATIONS OF THE ACF

First introduced by Sabatier and Jenkins-Smith in the early 1980s, the advocacy coalition
framework (ACF) is a theory developed in response to their dissatisfaction with the
previous stage model. The basic idea of the ACF is to explain policy process by
considering how different actors in a policy subsystem or domain form coalitions, based
on their understanding of the problem, its basic causes, and implications resulted from
proposed solutions.
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Cultivated largely from literature in policy implementation and the role of technical
information in public policy, the ACF holds five basic principles or premises in
approaching policy process analysis (Sabatier and Jenkins-Smith, 1999). Firstly, it should
address the role played by technical information concerning the scale of the problem,
its causes and the possible effects of various solutions. Secondly, in understanding policy
process or change, time is an important dimension to consider. A decade is the shortest
time span needed for analysis. Thirdly, a specific governmental organisation or program
is no longer a proper unit of analysis when attempting to understand policy change in
modern society. Policy subsystems are the ideal units for analysis when explaining policy
change in modern society. As Sabatier and Jenkins-Smith (1999, p. 119) define, ‘Policy
subsystems consists of actors from a variety of public and private organisations who are
actively concerned with a policy problem or issue…and who regularly seek to influence
public policy in that domain’. Fourthly, analysis of policy change should expand the
element policy actors in two ways:
1.

The opinions of less considered actors such as journalists, researchers, academic
professionals and policy analysts should be considered to complete the classic irontriangle concept which is limited to administrative agencies, legislative bodies and
interest groups on the same level.

2.

It should embrace multilevel perspectives, involving active policy actors at all
government levels and beyond, such as international agencies and those who are
active in the policy formulation and implementation.

Lastly, the analysis of policy change should consider belief systems since the
implementation of public policy, as the manifestation of policy change, basically
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encompasses inherent theories about the way to achieve determined goals. In this
sense, the ACF sees policy actors as rational individuals since they would use information
and find resources in order to achieve their goals. However, the goal, according to the
ACF, is relatively complex because of two reasons.

Firstly, the ACF recognises the fact that the development of a goal depends on the policy
actors’ capability of processing information and stimuli, which by nature is mostly biased
due to time constraints and calculative limitations. Secondly, in responding to such
constraints and limitations, the ACF acknowledges the fact that policy actors, to some
degree, perceive or envisage the goal in accordance with the world views or beliefs they
hold. Policy actors rely on ‘beliefs as the principal heuristic to simplify, filter, and
sometimes distort stimuli’ (Weible et al., 2009, p. 122). Sabatier and Jenkins-Smith
(1999) claim that the ACF is in line with the cognitive dissonance theory, arguing that in
meaningful themes, actors’ perceptions are filtered by pre-existing values or beliefs.
Briefly, the ACF placed an individual as a bounded rational in the psychological rather
than in the economics sense. On this basis, the ACF argues that policy actors will be
driven by a set of policy oriented objectives that include prioritisation and translation of
the beliefs. Table 2 describes three types of beliefs which may act as a basis for coalition,
namely deep core, policy core and secondary aspect beliefs.

Although the majority of policy subsystems may have similar ideologies or fundamental
values because they are generally given and collectively accepted as the norm, deep
core coalitions which contest fundamental or philosophical values such as basic human
nature, the relative priority of various ultimate values, the basic criteria of distributive
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justice, or sociological identity, are rarely found in practice. However, once this type of
coalition occurs, it is very resistant to change, and therefore is difficult to make
significant adjustments across policy subsystems.

Table 2: Structure of Belief Systems in the ACF
Deep Core

Policy Core

Secondary Aspects

Defining
characteristic

Fundamental normative
and ontological axioms.

Instrumental decisions
and information
searches necessary to
implement policy core.

Scope

Across all policy
subsystems.

Fundamental policy
positions concerning the
basic strategies for
achieving core values
within the subsystem.
Subsystem wide.

Susceptibility
to change

Very difficult; akin to a
religious conversion.

Difficult, but can occur if
experience reveals serious
anomalies.

Moderately easy; this is
the topic of most
administrative and even
legislative policy making.

Illustrative
components

Human nature: e.g.
homocentric vs. ecocentric.
Relative priority of various
ultimate values: e.g.
freedom, security, health,
love, beauty, etc.
Basic criteria of
distributive justice: e.g.
whose welfare counts?
Individual, primary
groups, all people, future
generations, non-human
beings, etc.
Socio-cultural identity:
e.g. ethnicity, religion,
gender, profession, etc.

Fundamental normative
precepts: e.g. orientation of
basic value priorities,
identification of groups or
other entities whose
welfare is of greatest
concern.
Precepts with a substantial
empirical components: e.g.
overall seriousness of the
problem, basic causes of
the problem, proper
distribution of authority
between government and
market and among level
government, priority
accorded various policy
instruments (regulation,
insurance, education, direct
payments, tax credits),
ability of society to solve
the problem (technological
optimism vs. pessimism),
participation of public vs.
experts vs. elected official.

Seriousness of specific
aspects of the problem
in specific locales.
Importance of various
casual linkages in
different locales over
time.
Most decisions
concerning
administrative rules,
budgetary allocations,
disposition of cases,
statutory interpretation,
and statutory revision.
Information regarding
performance of specific
programs or institutions.

Source: Sabatier and Jenkins-Smith (1999, p. 133)

Usually only part of a
subsystem.
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In contrast, secondary aspect coalitions are the most common type of coalitions but they
are extremely fluid and do not stand for a long time. The secondary aspect coalitions’
focus is on instrumental decisions to implement policy core elements. Under this
category, a coalition is a product of policy actors in determining the level of problems
and causal linkage of problems in a specific locale, for example administrative rule, and
budgetary allocation for a specific project.

The policy core belief is the most operational and sensible basis for forming a coalition.
A policy core coalition entails an agreement of policy actors on less fundamental, but
still important views, focusing on basic strategies in achieving the philosophical value of
a policy. In this category, a coalition is a product of similarity in perceiving the overall
seriousness of problems, basic causes of the problems, and the delivery mechanism of
policy goals.

These variations in belief are important in comprehending the definition of advocacy
coalitions. An advocacy coalition is defined as ‘actors from a wide variety of institutions
who share policy core beliefs and coordinate their behaviour in a variety of ways’
(Sabatier and Jenkins-Smith, 1999, p. 130).

Two important elements need to be scrutinised in the application of the ACF. These are
relatively stable parameters and external system events. Relatively stable parameters
are variables representing various socio economic and cultural values and geographical
facts that are commonly understood by all policy subsystems. Policy subsystems
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acknowledge and realise that these values and facts are given, and they will be difficult
to change. These relatively stable parameters will possibly create long-term coalition
opportunity structures. The external subsystem events are another set of less
predictable variables representing the potential to produce a dramatic change in various
socio economic conditions and values. In contrast to the relatively stable parameters,
policy subsystems find advanced understanding of when and why events actually
materialise difficult. The nature of these external perturbations can be categorised as
happening on rare occasions but they are influential enough to disturb the status quo.
Some examples are instability in international relations or a global economic recession
or a boom. These perturbations might have implications forthe availability of resources
such as money, expertise and legal authority, which then impacts behaviour and
changes the constellation of the policy subsystem.

Briefly, according to the ACF, policies are the product of competition amongst advocacy
coalitions in which the rules of the game are determined by relatively stable political,
social and economic structures and less stable external system events. The ACF predicts
that the most powerful coalition, one which is able to influence other coalitions and the
broader public, is likely to drive the content of policy. Figure 5 illustrates the relation
between the ACF’s element and a process towards policy change.

In terms of applications, the ACF has been employed by many scholars and practitioners
in many policy domains and sectors such as drug policy (Kubler, 2001), nuclear policy
(Herron and Jenkins-Smith, 2002; Nohrstedt, 2010), censorship (Chen, 2003), coastal
dike development (Kim, 2003), air pollution control (Zafonte and Sabatier, 2004), marine
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protected area development (Weible, 2006), and flood management (Albright, 2011),
either at the national or the state levels.

Figure 5: Flow Diagram of the Advocacy Coalition Framework (ACF)
Relatively Stable Parameters
1. Basic attributes of the problem
area and distribution of natural
resources
2. Fundamental socio-cultural
values and social structure
3. Basic constitutional structure

Long-Term Coalition
Opportunity Structures
5. Degree of consensus
needed for major policy
change
6. Openness of political
system
7. Overlapping societal
cleavages

Strategies

Coalition B
Beliefs
Resources

Strategies

Decision by
Government Authorities

External Subsystem Events
1. Changes in socioeconomic
conditions
2. Changes in public opinion
3. Changes in systemic governing
coalition
4. Changes in other policy
subsystems

Policy Subsystem
Coalition A
Beliefs
Resources

Short-Term Constraint and
Resources of Subsystem
Actors

Institutional Rules
Policy Outputs

Policy Impacts

Source: Sabatier and Jenkins-Smith, 1999

3.2.

MAJOR CRITICISMS

There are number of critiques with regards to the robustness of the ACF. The first and
the main criticism of the ACF is its assumption about the involvement of various policy
actors, including non-state actors, in the policymaking process. This is absolutely a valid
assumption in the context of well-established democratic governance systems, and the
ACF was developed in the inclusive setting of a well-established democratic governance
system in which the participation of interested individuals and groups is allowed. By this,
the formation of coalitions is possible. In contrast, the application of the ACF is likely to
be less useful in non-democratic governance systems. These include systems such as an
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extreme model of authoritarian government, as is common in developing countries and
in Eastern Europe, and in the corporatist governance regimes of the majority of
European countries (Parsons, 1995). In both settings, the participation of policy actors
is restricted. Political debates over a particular issue would be relatively silent, and
reasonably balanced coalitions would be rare. While in the former regime, policy
outputs are relatively readable no matter how coalitions articulate their views, the latter
emphasises a consensual approach to policy making.

Secondly, the ACF is unsuccessful in addressing the collective action problem (Schlager,
1995) because there is a lack of understanding of a basic definition of an advocacy
coalition, especially with regards to the emergence and steadiness of such coalitions.
The operational definition of the ACF is mainly about engagement of both state and nonstate actors who (1) share similar ideological or policy beliefs and (2) collaborate over
periods of time to influence decision making processes in favour of their beliefs.
However, the ACF puts forward a tacit assumption that ‘the first condition (sharing
similar policy beliefs) is sufficient for the second (acting in concert)’ (Kubler, 2001, p.
626). In reality, the first condition does not necessarily lead to the second condition, or
if so, further intermediate explanation is needed. Schlager (1995, p. 244) argues that the
ACF does not explain, ‘Why actors holding similar beliefs form coalitions to collectively
press their policy goals, how coalitions maintain themselves over time, or the strategies
coalitions adopt to pursue policy goals’. In this sense, the ACF neglects individual or
organisational interests that may create barriers when trying to reach agreement
onpolicy solutions and underestimates the possibility of a free ride for individuals or
organisations. Similarly, Kubler (2001) also argues that, ‘The ACF still needs to come up

104

with a theory of action capable of respecting the framework’s own assumption of
complex actor motivations’. Briefly, the ACF pays little attention to the role of
institutional variables. The ways in which these variables shape or structure the
formation of coalitions and the behaviour of coalitions are under-developed.

Thirdly, the ACF is often criticised due to its incapability to provide a systematic and
transparent analysis of policy discourses, which are played by each competing coalition
(Shanahan, Jones, and Beth, 2011). Thick descriptions, which are started within the
policy discourses and continue to policy outputs, are often less standardised across case
studies and they lack analytical patterns. As a result, a comparison of multiple case
studies, as a means of generating a broader understanding of advocacy coalition
process, will not be straightforward.

Sabatier and Weible (2007) also identify some understated critiques of the ACF. For
instance, the ACF is often criticised as being an unnecessary framework because it is
built on the concept of common sense. Policy practitioners generally do not have
difficulty in comprehending the competing sides of a political debate regarding a
particular policy domain. The ACF is, therefore, too plain a framework to be developed
into an analytical framework. Another understated critique is that the ACF has never
been in the ultimate state of its conception, and is said to be a moving target. The ACF
has received continuous development from many policy scientists. Since the early stage
of its establishment at the end of the 1980s, the framework has been continuously
adjusted. The framework has experienced three major waves of revision and
modification and many minor adjustments in between. The proponents of the ACF reject
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this critique. In contrast, they argue that it is a positive sign since continuous adjustment
has made the framework well developed and it is difficult to prove this wrong. The next
section presents a general overview of these modifications.

3.3.

MODIFICATIONS OF THE ACF

Modifications of the ACF are basically the result of major reviews of the framework
which have been conducted since 1993. Therefore, these modifications involve at least
three adjustment milestones and these will be outlined briefly in the sections below.

3.3.1. MODIFICATION IN 1993-1999
In addition to the growing interest in the ACF among policy scholars in the US, the
framework also received significant attention from European policy scholars during
1993-1999. Sabatier (1998) states some improvements of the ACF in terms of the
individual model, the conception of policy subsystems, and the collective behaviour of
policy actors.

The ACF rejects the notion that individuals are purely motivated by simple goals of
economic and political self-interest. The early version of the ACF assumed that
individuals are motivated by policy oriented goals, or those platforms in the policy core
belief system, because they are more applicable to most individuals, regardless of their
ideological beliefs. It also provided more efficient direction for individual behaviour than
specific platforms in the secondary aspects of belief systems. A number of studies
regarding the nature of an individual's decision making confirmed this assumption. A
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better understanding of this individual model, explaining the coalition dynamics and/or
stability, has improved the ACF.

The definition of a ‘policy subsystem’ was improved during this period. The earlier
definition was inaccurate since it only involved ‘the group of actors interacting with
some regularity in a functional policy area’ (Sabatier, 1998, p. 111). The concept of
‘regularity in functional areas’ is then replaced by the concept of being ‘sub-system
wide’. It is a scope which is essential in determining the boundaries of a policy
subsystem, requiring careful examination of the group of people and/or organisations.
These groups need to demonstrate regular interaction over long periods, ideally a
decade or more, to influence policy formulation and implementation in a given policy
domain. Following this redefinition, two different policy subsystems, the nascent and
the mature subsystems, are then recognised. While the former is a policy subsystem
which is in the process of forming, the latter has existed for a decade or more. Sabatier
(1998) has explained further the criteria for a mature policy subsystem.

At this period, there was also development of various methods, both qualitative and
quantitative, to determine the existence and membership of advocacy coalitions.
Application of these methods constantly proved that ‘scientists are not necessarily
neutral or policy indifferent, but, instead, are often members of coalitions’ (Sabatier,
1998, p. 108). The application of qualitative methods reveals that mostly two, and rarely
three, coalitions exist in policy subsystems. However, the application of systemic
quantitative methods involving the coordinated behaviour variable demonstrated that
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the number of coalitions is sometimes more than first appears. By this first major review
of the ACF, the existence of coalitions is no longer challenged.

In responding to the collective behaviour critiques, the ACF argues that coordination is
a mechanism by which to address collective behaviour issues. Then, a hypothesis
regarding coordination is established. The coordination hypothesis of the ACF states
that:
Actors who share policy core beliefs are more likely to engage in short-term
coordination if they (1) interact repeatedly, (2) experience relatively low
information costs, and (3) believe that there are policies that, while not
affecting each actor in similar ways, at least treat each fairly.

However, by the end of this period, the coordination hypothesis remained untested and
the collective behaviour problem was not completely resolved. (Sabatier, 1998, p. 116)

3.3.2. MODIFICATION IN 1999-2006
In the second wave of reviews (1999-2006), the ACF altered three important aspects
regarding (1) the context within which coalitions operate, (2) a typology of coalition
resources, and (3) two new paths to major policy change (Sabatier and Weible, 2007, p.
199).

In the ACF, stable system parameters and external events represent the context within
which coalitions operate. In this period, the ACF introduced a new variable known as the
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‘coalition opportunity structure’ to bridge stable system parameters and external
events. The original work of Howlett and Ramesh (1998) concerning policy subsystem
configurations has made significant contributions in this regard. The idea of policy
subsystem configurations fit well in helping the ACF to characterise their behaviour. To
be specific, it synthesises two major elements of long-term coalition opportunity
structures, namely openness of political systems and overlapping societal cleavages. The
interaction of these two variables is considered to determine the character of policy
subsystems and the way policy change occurs.

Howlett and Ramesh (1998) contend that a policy subsystem consists of both state and
societal actors and suggests the importance of making a distinction between policy
communities and policy networks. While a policy network is a network amongst
institutional actors who are responsible for day-to-day policy making, a policy
community is a group of actors who are involved in, and are interested in, the
development of a particular policy. This distinction provides a basis from which to
analyse motivations guiding the subsystem’s actions. In contrast to policy networks,
which are mainly fuelled by an interest base, policy communities are fuelled by a specific
knowledge base. Consequently, the policy community is usually less interested in
maintaining the status quo in comparison with the policy network. This notion is actually
a highly relevant hypothesis of the ACF and it has been confirmed that ‘within a coalition,
administrative agencies [which are generally categorised as policy networks] will usually
advocate more moderate positions than their interest group allies’ (Sabatier and
Jenkins-Smith, 1999, p. 129).
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Understanding the level of openness of a policy subsystem within the ACF can be made
operational by assessing the policy network’s degree of insulation from the policy
community. The degree of insulation of the policy network from the policy community
represents the level of openness of the policy subsystem to accept new ideas and actors
(Howlett and Ramesh, 1998). A highly insulated policy network will most likely maintain
the status quo, since it provides a limited space for new ideas that may flourish with the
involvement of the policy community. In turn, this makes the policy network more
capable of resisting new ideas. Similarly, the overlapping societal cleavages of policy
subsystems within the ACF can be made operational by examining the symmetry
between the policy community and the network. A high symmetry between policy
network and policy community will prevent policy changes, since the interests of the
policy community do not differ from the policy network’s interests, which is to maintain
the status quo (Howlett and Ramesh, 1998).

Table 3: Policy Subsystem Configurations Significant for Policy Change

Symmetry between
Community and Network

Network’s Degree of Insulation From Community
High

Low

High

Closed Subsystem
[gradual incremental change]

Resistant Subsystem
[gradual paradigmatic change]

Low

Contested Subsystem
[rapid incremental change]

Open Subsystem
[rapid paradigmatic change]

Source: Howlett and Ramesh (1998, p. 474)

Howlett and Ramesh (1998) successfully unpack the configuration of policy subsystems
to make the post-positivist school of policy analysis become operational or
understandable (see Table 3). The overlap between policy communities and policy
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networks and the degree of openness between policy networks and policy communities
are two important aspects in determining the outcome of policy change, either
incremental or paradigmatic and either gradual or rapid.

As for coalition resources, the ACF proposed a typology of policy-relevant resources
(Sabatier and Weible, 2007, pp. 201-202), which are partly drawn from previous studies
by Sewell (2005). These resources include: (1) formal legal authority to make policy
decisions, (2) public opinion, (3) information, (4) financial resources, and (5) leadership.

The early version of the ACF acknowledged that external events, which are largely
uncontrollable by policy subsystems, are the source of instability or triggers of major
policy change. In this period, the ACF revised this conception and proposed two
alternative paths of policy change, internal shocks and negotiated agreements. Again,
the issue of collective action received further attention. Kubler (2001) suggests the ACF
should address collective action by incorporating social movement theory, which largely
focuses on the mobilising structure, the political opportunity structure, and the framing
process.

3.3.3. MODIFICATION IN 2006-2011
By the end of this period, the ACF had become a relatively well established framework
for policy change and had been tested for over a quarter of a century (Weible et al.,
2011). An extensive review after two decades of its application across the world shows
that the ACF is ‘applicable to various substantive topics, across various geographical
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areas’ and the proposed hypotheses of the ACF (Table 4), mainly concerning policy
change, learning and coalition stability, ‘tend to be confirmed’ (Weible et al., 2009, p.
134). Some doubts about the relevance of this framework to developing countries have
been refuted (Weible et al., 2011; Weible et al., 2009).

Table 4: Some Hypothesis of the ACF on Coalition and Policy Change
Point of view

Hypotheses

Coalition

On major controversies within a mature policy subsystem when policy core beliefs
are in dispute, the line up of allies and opponents tends to be rather stable over a
period of a decade or so.
Actors within an advocacy coalition will show substantial consensus on issues
pertaining to the policy core, although less so on secondary aspects.
An actor (or coalition) will give up secondary aspects of his or her (its) belief
system before acknowledging weaknesses in the policy core.
Within a coalition, administrative agencies will usually advocate more moderate
positions than their interest group allies.
Actors who share [policy core] beliefs are more likely to engage in short-term
coordination if they (i) interact repeatedly, (ii) experience relatively low
information costs, (iii) believe that there are policies that, while not affecting each
actor in similar ways, at least treat each fairly, (iv) if they view their opponents as
very powerful and very likely to impose substantial costs upon them if victorious.

Policy change

Coalitions are more likely to persist if (i) the major beneficiaries of the benefits
that the coalition produces are clearly identified and are members of the
coalition, (ii) the benefits received by coalition members are related to the
maintenance costs of each member, and (iii) coalition members monitor each
others’ actions to ensure compliance.
The core policy attributes of governmental programs in a specific jurisdiction will
not be significantly revised as long as the subsystem advocacy coalition that
instituted the program remains in power within that jurisdiction – except when
the change is imposed by a hierarchically superior jurisdiction.
Significant perturbations external to the subsystem are a necessary, but not a
sufficient, cause of change in the core policy attributes of a governmental
program.

Source: Sabatier and Jenkins-Smith (1999: p. 124; 128-148).
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In this period, Shanahan et al. (2011) had contributed significantly to the advancement
of the ACF by introducing the narratives policy framework (NPF) that addressed issue
transparency and consistency in analysis. The multiple case studies comparison is no
longer an issue through application of the NPF. The NPF, rooted in the post-positivistic
tradition of cultural studies, uses the power of structured storylines to describe a
process of change, either at micro (individual), meso (groups in a policy subsystems), or
macro (institutions and cultural) levels of analysis (Shanahan et al., 2011). The NPF,
especially at the meso level, makes a substantial contribution

public policy field,

especially to the advancement of the ACF. Shanahan et al.(2011) suggest integrating
policy narratives when working with the ACF because it is not only helpful, but is also
critical in making the ACF more practical, and promotes more consistent analytical
development between case studies.

In the development of the meso-level NPF that was inspired by the ACF, Shanahan et al.
(2011) preserved the analytical principles of the ACF. Belief systems, which are
conceptualised in the ACF’s tradition, still become the standard ingenerating policy
narratives. The NPF, however, specifies that a policy narrative must have a number of
elements of analysis, namely setting or context, plot, characters within policy
subsystems and solutions.

Figure 6: Meso Level Narrative Policy Framework
Policy Subsystem

External Conditions
External Subsystem
Events

Relatively Stable
Parameters

Coalition B

Coalition A
(Generate)

Policy Narratives

Policy Narratives

Core Policy
Beliefs

Core Policy
Beliefs
(which are)
either)
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Source: Shanahan, et al., 2011: p.543

Setting or context within the NPF is congruent with the idea of relatively stable
parameters and external system events. Therefore, an understanding of social and
economic history, the nature of government’s roles, external environmental changes in
socio-economic conditions, governing coalitions, policy decisions in other subsystems,
and scientific information remains important in describing the setting or context; these
variables act as external conditions. Equally important is public opinion, which shapes
short-term constraints and resources, and is considered as a part of the external
condition.
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Policy subsystems are entitled by a particular character, either the winner or loser. The
winner is associated with a status quo coalition, while the loser represents a coalition,
which in turn urges policy change. The tale made by the winners will most likely be
different to that of the loser. Then a plot must be constructed to connect characters to
settings or contexts through several causal relationships. Figure 6 illustrates the meso
level narrative policy framework and the arrows represent possible plots from the policy
narrative’s beginning to its end.

The NPF identifies several narrative strategies used by coalitions to compete with one
another (Shanahan et al., 2011), depending on the character, either the winning or the
losing character, that they want to expose to the broader public and to the elite. These
strategies are powerful in explaining a process of change, from the generation and the
direction of policy debates to the resulting policy outcomes. These encompass (i) cost
and benefit discourse strategies; (ii) actors’ involvement strategies; and (iii) symbolic
strategies.

The orientation of the narrative strategy of each competing character is significantly
different (Shanahan et al., 2011). In terms of costs and benefits discourse, the winners
are most likely to expose the distribution of benefits, but concentrate the costs. In this
respect, the narrative strategy used by the winners is utilised to show that they are
already on the right track in supporting the policy in question. The losers’ tale, in
contrast, will most likely highlight the concentration of benefits, but distribute the costs.
The losers choose this narrative strategy to depict their position as having wide public
interest and their opponents having narrow exclusive interest. These narratives affect
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the way each character responds to an actor’s involvement. Whilst the winners are likely
to restrict participation in localising the conflict about the policy in question, the losers
will try to open up participation by expanding the conflict. Opening up participation is a
way to influence the membership of policy subsystems. In Howlett and Ramesh’s (1998)
subsystem policy configurations language, the winners are interested in maintaining
insulation of policy networks from policy communities, whilst the losers prefer to lower
the degree of the policy network’s insulation. Additionally, both winners and losers
employ symbolic strategies to drive and amplify the emotion of the public on one side
and to annoy its opponents on the other.

Weible et al.(2011, p. 353) state that, ‘The NPF offers a new method of inquiry that can
be transparent and systematic in analysis that widens the ACF by marrying bounded
rationality and belief systems with an interpretation of social construction in assessing
how coalitions engage in strategic framing’.

Despite a significant amount of modification over the last two decades, Weible et al.
(2011) put forward some future directions for development of the ACF. These include:
(1) theory testing and development within the ACF, (2) revisiting policy oriented
learning, (3) developing the role of coalition resources, (4) using the ACF for comparative
public policy research, and (5) relating the ACF to other frameworks and theories. All
these directions are equally important and they are valid avenues for further
exploration. Amongst these, however, Weible et al. (2011) argue that the role of science
in policy change, which is represented through the use of research, learning and
technical information, has not received adequate attention. In fact, it is ‘an area within
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which ACF was initially designed to study’ (Weible et al., 2011, p. 352). In response to
this, the next section will discuss the fundamental issues of integrating knowledge into
policy making, which is critical in providing the foundations in order to understand the
role of policy research and learning.

3.4.

RESEARCH AND LEARNING IN THE ACF: UTILISATION AND ROLES

Betsill and Bulkeley (2007) categorise the role of knowledge in local climate policy as
being one of three key issues which remain critical to the study of cities and climate
change. This thesis argues that the ACF provides special attention to policy research and
to evidence, since it emphasises the role of technical information used by policy
subsystems. ACF also pays special attention to policy learning. As Sabatier and JenkinsSmith (1999, p. 123) state, ‘Within the general process of policy change, ACF has a
particular interest in understanding policy-oriented learning’.

Within the framework of the ACF, research and evidence gained is acknowledged by
scientists, researchers and journalists as a part of a coalition for policy change. These
actors are associated as agents whose substantial knowledge is assumed to be critical in
influencing policy outcomes. Possessing such knowledge may be the result of various
knowledge acquisition processes, which may come from conventional or deliberative
policy research. As these actors are likely to belong to or voluntarily join one of the
competing coalitions, the research and evidence that results from or was brought by
them also belong to that coalition, reflecting a ‘scientific-sound’ point of view of that
coalition.
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3.4.1. POLICY RESEARCH AND THE ACF
Evidence based policy making becomes a robust justification for the need for policy
research, 'policy-oriented research' (Rein, 1976), or 'policy-relevant research' (Graffy,
2008). Policy research in this context is defined as 'the output from formal and
systematic inquiries generated by government departments, research institutes,
universities, charitable foundations, consultancy organisations, and a variety of agencies
and intermediaries such as the audit commission' (Davies, Nutley, and Smith, 2000, p.
3). Through policy research, it is expected that an increase in knowledge occurs and the
accumulation of understanding of a policy issue will follow.

In some cases, the output of research does highly impact policy making. Davies et al.
(2000) argue that research findings are likely to be employed in policy making when
firstly, policy makers and related actors are aware of, and have faith in, the advantage
of using the research evidence. Secondly, potential users of the research evidence are
substantially involved in the process of obtaining evidence. Thirdly, the research is
carried out to address issues promptly. Fourthly, the research utilises relevant and
acceptable methodologies. Fifthly, the research outputs do not conflict with the political
ideology of the policy maker. Finally, the research outputs are presented convincingly
with a low degree of uncertainty, offering robust and implementable solutions, but not
posing a significant economic risk upon failure.
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However, encouraging the use of evidence based policy making, where policy research
is heavily involved, sometimes causes a dilemma. Firstly, in evidence based policy
making, decision making is perceived as being technocratic and rational, and this
completely contradicts the nature of decision making, which is highly political and
irrational. In responding to this criticism, Davies et al. (2000, p. 11) state that the
objective of the integration of policy research in policy making is to, at least, make policy
makers more 'evidence-aware'. Secondly, belief in the use of evidence based policy
making is desirable and the fact that this belief might be claimed to be more effective is
also debatable, since ‘there is little evidence on which to base such assertion - it remains
an act of faith’ (Davies et al., 2000, p. 352).

Davies et al. (2000) also outline some practical issues related to the application of policy
research. Firstly, policy research can be very costly relative to the evidence that will be
produced. Secondly, policy research could involve a very difficult process beyond the
ability of policy networks and communities. Thirdly, the purpose of policy research is
fragile because it can be distorted by political interests. Fourthly, problems to be studied
are not scientifically challenging because, for example, the goal is not clear enough and
has unreasonable outcomes, or the technologies which the research depends on may
change rapidly.

The most basic uncertainty of integration policy research in policy making is most likely
to be how policy research is treated in practice. Drawing on the work of Weiss (1979),
Nutley and Webb (2000, p. 30) summarise six different uses for research in policy
making:

119

 Knowledge-driven model: the fact that knowledge exists sets up pressure for its

development and use.
 Problem-solving model: involves direct application of the result of a specific study to

a pending decision.
 Interactive model: researchers are just one set of participants among many. The use

of research is only one part of a complicated process that also uses experience,
political insight, pressure, social technologies and judgement.
 Political model: research as political ammunition; using research to support a

predetermined position.
 Tactical model: research as a delaying tactic in order to avoid responsibility for

unpopular policy outcomes.
 Enlightenment model: the indirect influence of research rather than the direct impact

of particular findings in the policy process. Thus the concept and theoretical
perspectives that social science engenders pervade the policy making process.

The first two models conceptualise utilisation research into policy as direct, linear and
free of political interests. By contrast, the rest of the models acknowledge the nonlinearity and politics of decision making. It is argued that social science research is rarely
found, if ever, as being utilised under the first model. In contrast, the last model,
‘enlightenment’, represents the common route of the utilisation of social science
research into policy making. Under the enlightenment model, policy research needs
considerable time to reach the policy maker’s attention and is considered as being an
inefficient way of influencing policy making.
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In considering the nature of the ACF and Weiss’s (1979) classification, the utilisation of
policy research will fall into a combination between interactive and political models. As
an interactive model, researchers are just one set of participants among many other
policy actors involved in policy development. Research outputs or findings become one
of the variables that make it more difficult for a particular coalition when making
decisions, especially when these outputs contradict the beliefs they embrace. On the
contrary, when these outputs or findings fit with the belief of a particular coalition, the
utilisation of research turns to a political model. The resulting evidence serves as
political ammunition to reinforce the position of that coalition.

Table 5: The Role of Policy Research and Evidence under the ACF

Element
Role
Main problems with role

Solutions to problems
Outstanding issues

Role of Policy Research and Evidence
 Evidence and ideas are associated with advocacy coalitions and carry
weight accordingly.
 Finding an appropriate coalition to join or form that will promote
your evidence.
 Intellectual standards of research quality are less significant than
status associated with coalition.
 Striving to maintain objective quality standards of evidence.
 Becoming more entrepreneurial and aware of political realities.
 Difficult to maintain commitment to quality standards in the face of
political realities.

Source: Burton (2006: p.184)

Burton (2006) analyses the role of policy research and evidence in three conceptions of
the policy making process, one of which is the ACF, and suggests four critical elements
in examining the roles of policy research and evidence. These roles are summarised in
Table 5 and will be used as an analytical framework to achieve the second objective of
this study.
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3.4.2. POLICY LEARNING AND THE ACF
For decision makers, the acquisition of new information is the core of policy learning
(Frantz and Sato, 2005) and learning is the core of intelligent policy making (Sanderson,
2009). Learning makes a valuable contribution to policy making. The new information
may be evidence which resulted from policy research, or could be broader such as
learning from best practices or learning from other colleagues, both internally or
externally.

Policy learning has been mixed with other concepts such as policy transfer, lesson
drawing, government learning, and even with Peter Hall’s classical concept of social
learning. However, Bennett and Howlett (1992) make a significant contribution in
structuring various ideas related to policy learning and explain its relationship to policy
change (see Table 6). Three main questions are posed in mapping out this complexity.
These are: (i) who are the subjects of learning? (ii) what is the object of learning? and
(iii) what is the expected impact of that learning?

Learning about policy is a common practice conducted by state officials, policy networks
and policy communities. The focus of their learning can be various, ranging from process
related focus to their tasks, the use of particular instruments or tools, or the use of
others’ ideas. Additionally, the learning process produces various expected outputs,
from the simplest, such as organisational or program change, to the most complicated,
such as a paradigm shift. Briefly, when organisations or government institutions do
change due to learning mechanisms, their learning approach, such as the subject and
object of learning or expected results, could be extremely different from each other.
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Table 6: Approach to Policy Learning
Learning Types

Who Learns

Learns What

To What Effect

Government Learning

State officials

Process related

Organisational change

Lesson Drawing

Policy networks

Instruments

Program change

Social Learning

Policy communities

Ideas

Paradigm shift

Source: Bennett and Howlett (1992: p. 289)

While Bennett and Howlett (1992) focus on the policy learning approach, Grin and
Loeber (2007) explain a theoretical basis of policy learning and explore the relationship
between the learning process and organisational transformation. Grin and Loeber
(2007) identify that the theory of policy learning can be divided into two major areas,
learning between domains and learning within a single domain. In policy learning
literature, both learning theories are applied to government organisations and
personnel. In other words, government organisations become the locus and focus of
policy learning studies. Policy transfer is one example of the development of the theory
of learning between domains. However, Grin and Loeber (2007) argue that aspects of
organisational learning, in which the government acts as actors, do not yet have a solid
theoretical basis. By applying the theory of organisational learning in public settings, as
previously developed by Lloyd Etheredge as 'learning government', Grin and Loeber
(2007) develop the concept of individual learning and collective learning in
organisations, and conclude that organisational change occurs as a result of a more
collective learning rather than an individual learning process. Fundamental changes, in
terms of actors involved in policy making and also acceptance that organisational
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changes as a result of collective learning, have created a shift in the way policy learning
is conceptualised. In policy making, Grin and Loeber (2007) state that learning,
previously seen as an instrument for rivalry against the ruling power and instruments to
convey to the power, is now acknowledged as a representation of the power itself. Grin
and Loeber (2007, p. 201) assert that policy learning encourages exploration and
delivers an understanding of ‘the complex relation between power and knowledge in
the policy process’.

Frantz and Sato (2005) argue that so far ‘fertile soil’ for policy learning becomes the focal
point of conceptualisation for the policy learning model. They (2005) suggest three cores
of analysis to elaborate a characteristic of the ‘fertile soil’ for policy learning, namely the
nature of the problem, the nature of information and the nature of debate. Each
problem offers different degrees of significance. The attractiveness of a problem as a
subject of learning possibly relates to the clarity of the problem structure. When goals,
objectives, alternatives and consequences of dealing with problems are not wellstructured, it is likely that policy makers will learn how to find further feasible solutions
in dealing with problems. The magnitude of problems leading to an affordable solution
is perhaps more attractive to policy makers. In terms of the ‘nature of information’,
policy makers will probably refer to valid policy information. As for the ‘nature of
debate’, this creates an atmosphere in production and use of information. A debate with
appropriate structure, scope, and intensity will facilitate policy learning more effectively
than a debate that brings a strong level of conflict.

Table 7: The Analytical Framework for the ‘Fertile Soil’ for Policy Learning
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Analytical Framework

Elements of Analysis

The nature of the
problem
(how it is framed)

Clarity of problem structure: goals, objectives, alternatives, and
consequences
Affordability of solutions
Social feasibility of policy toward the targeted problem

The nature of
information
(epistemological view
of what counts as valid
knowledge)

Validity of data and information
Validity of collection techniques
Validity of analysis methods

The nature of debate
(rules of conduct of
debate)

Appropriate structure and scope
Degree of intensity
Intermediate level of conflict leads to policy learning rather than strong
conflict

Source: Frantz and Sato (2005: p. 164-167)

Recent studies about policy learning have enriched understanding about its nature. In a
case study of climate change and nuclear policy in Sweden, Nilsson (2006) assesses its
policy learning process 5 . Nilsson (2006) finds that policy learning was articulated
differently within the same organisation, in which the climate policy experienced a more
intense policy learning exercise in comparison to the nuclear policy. Tavits (2003)
examines the issue of what situations policy learning is employed for to cope with public
issues which require urgent solutions. She concludes that, ‘The urgent need for quick
solutions to existing policy problems is a catalyst for policy transfer only if there is not
enough prior successful experience with self-designed policy reforms that could serve
as a basis for learning’ (Tavits, 2003, p. 656). However, she argues that this finding may
only apply in less developed countries, and may not be relevant in the context of
advanced democracy settings in developed countries, which are often more successful

5

Nilsson’s (2006) policy learning analytical framework consists of: (i) the acquisition, (ii) the
interpretation, and (iii) the institutionalisation of knowledge.
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with their policy experimentation. Therefore, searching for locally designed problem
solving may be more important than promoting policy transfer to particular
administrative units of government which have sufficient previous experience in policy
practice and implementation (Tavits, 2003). Giraldi (2010) states that prior to the import
of policy from outside, policy makers are choosy. Ideological belief on policymaking
decision of others, information about policy, and the political consequence of policy
change play an important role inpolicy makers’ determination of policy diffusion. These
factors explain why many previous studies into the relationship between policy learning
and policy diffusion are inconclusive, because ‘policy makers learn selectively from the
experience of others’ (Gilardi, 2010, p. 650). Giraldi (2010) proves that policy makers
have different responses to the same information.

In a broader context, there has been a high expectation regarding the role of policy
learning, which is beyond the policy and the social construction sphere. For example,
Sanderson (2009, p. 715) recommends that, ‘The development of a model of policy
learning in government needs to be set in the context towards promoting a learning
society founded upon a stronger institutional basis for free and open communication of
knowledge and for discussion and debate’.

However, Bennett and Howlett (1992) anticipate some of the obstacles in order to
ground the policy learning theories. Firstly, without adequate learning activities it is
difficult methodologically to find empirical evidence presenting the facts that an effect
or a result of something which was expected to happen would not happen. Secondly,
learning activities cannot be separated from the agency of learning. Considering these
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obstacles, Bennett and Howlett (1992) argue that it is difficult to associate learning as a
source of policy change rather than other social and political forces. Eventually, Bennett
and Howlett (1992, pp. 290-291) conclude three important points regarding policy
learning:
(i) Learning is taking place because the policy change is taking place, (ii)
Learning is only a partial corrective to theories of policy change [and] it is
not an alternative hypothesis, (iii) Knowledge and information should be
seen as one more resource that identifies the powerful from the nonpowerful [because] information about public policy is not utilised in a neutral
or depoliticised fashion (Bennett and Howlett, 1992).

In summary, research and learning are two important elements embedded in the policy
process. The ACF which was previously discussed in the beginning of this chapter claims
the importance of having learning elements or at least facilitating the process of learning
towards policy change. The next section will specifically identify the incorporation of
policy research and learning ideas within the ACF.

The ACF assumes that learning is a result of interaction within a coalition to advance its
policy objectives and between competing coalitions through formal policy analyses or
debates. Following Nilsson’s (2006) analytical framework for policy learning assessment,
in this sense, actors within a coalition and actors from rival coalitions have the potential
to become a source of knowledge acquisition, where ideas and concepts will come from.
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Learning within a coalition is significant in dissolving basic philosophies, strategies or
technical actions which are believed to be essential to be shared among members of a
coalition, but is likely to be not powerful enough to influence its adversarial coalition.
Learning within a coalition is like a coalition’s internal capacity building and denotes
increased understanding for those who already have the same beliefs. If learning is
gaining a ‘fresh viewpoint’ beyond the current beliefs and understandings already held,
so too learning within a coalition does not qualify as a part of learning which is adequate
for policy change. In the context of policy change, cross-coalition learning is more crucial
because it can generate a collective learning impact. Changes, even at an organisation
level, occur as a result of a more collective, rather than an individual, learning process
(Grin and Loeber, 2007).

In terms of learning between coalitions, Bennett and Howlett’s (1992) three guiding
questions to analyse policy learning typology are very helpful. These questions are: (i)
who are the subjects of learning? (ii) what is the object of learning? and (iii) what is the
expected impact of that learning? However, under the concept of the ACF, these guiding
questions need a little adjustment. This is because the question of who the subjects of
learning are is not relevant under the ACF, nor is their classification of who learns an
appropriate classification. The ACF has recognised policy subsystems as the unit analysis;
so that members of these subsystems, either as policy networks or policy communities,
blend and form a coalition with a random composition, depending on the coalition they
associate with. Therefore, it is difficult to maintain the typology of policy learning based
on the ‘who learns’ question. This thesis proposes an approach to understanding policy
learning under the conception of the ACF (see Table 8).
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Table 8: Approach to Policy Learning under the ACF
Learning Types
(Knowledge
Acquisition)

Whose Coalitions

Learns What

To What Effect
(Knowledge
Institutionalisation)

Within Coalition

-

-

Coalition’s capacity
building

Secondary aspect

Process-related

Managerial change

Policy core

Instruments;
strategies
Ideas; ideology

Program change

Cross-Coalition

Deep core

Paradigm shift

Source: modified from Bennett and Howlett (1992: p. 289) and Nilsson (2006: p. 227-228)

Each policy actor is interested in different aspects of the policies they wish to learn.
Under the concept of the ACF, policy subsystems, composed of different background
organisations and groups but still in the same coalition, are likely to have the same
learning inputs. This makes the policy learning typology, based on the question of what
is the object of learning (learns what), correspond more with the learning types rather
than the ‘who learns’ question. In this approach, the author differentiates between
‘learning within’ and ‘across coalitions’ as different learning types in terms of its
knowledge acquisition process. The last question of to what effect is relevant to any
policy learning typology, no matter what conception of policy process is taken into
account, since various theories of policy process are intended to explain the outcome of
policy process, namely policy change.

Cross-coalition learning involving deep and policy core coalitions, in which members are
more resistant to accepting new information and knowledge, will occur through formal
policy analyses or debate. Differences of belief leading to competing discourse are
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expected to promote better understanding of each position. In the long run, this may
reshape policy subsystem structure, from the adversarial to a collaborative structure.
However, a longitudinal empirical study in the case of Lake Tahoe water quality (Weible
and Sabatier, 2009) confirms that the convergence of policy subsystems shaping into a
collaborative pattern is evident, but empirical beliefs represented by scientific evidence
was not the main driver for it. Following are some of the key hypothesis of the ACF on
policy learning, most of which have been confirmed with particular reference to crossbelief learning (Sabatier and Jenkins-Smith, 1999, pp. 124;128-148):
 Policy oriented learning across belief systems is most likely when there is an

intermediate level of informed conflict between the two coalitions. This requires that:
(i) each have the technical resources to engage in such a debate; (ii) the conflict be
between secondary aspects of one belief system and core elements of the other or,
alternatively, between important secondary aspects of the two belief systems.
 Problems which can be explained by quantitative data and the existing theory are

more conducive to policy oriented learning across belief systems. In contrast,
problems which are supported by generally qualitative data and quite subjective
theory, or which lack both types of data and theory, will not attract policy oriented
learning.
 Problems involving natural systems are more conducive to policy oriented learning

across belief systems than those involving purely social or political systems because,
in the former, many critical variables are not themselves active strategists and
because controlled experimentation is more feasible.
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 Policy oriented learning across belief systems is most likely when there exists a forum

that is (i) prestigious enough to force professionals from different coalitions to
participate and (ii) dominated by professional norms.
 Even when the accumulation of technical information does not change the views of

the opposing coalition, it can have important impacts on policy - at least in the short
term - by altering the views of policy brokers or other important government officials.

In order to get a broader perspective underpinning the role of policy research and
learning under the ACF, it is essential to look at the complex relationship between
science and policy. The next section focuses on the philosophical discussion between
the role of science (production of facts and evidence) and policy (values and moral
judgment), including recent conceptualisation of the linkage between science and policy
and the controversial nature of climate change science.

3.4.3. SCIENCE-POLICY INTERACTION AND CLIMATE CHANGE SCIENCE
It is realised that the integration of science, represented by the utilization of facts or
evidence in policy making becomes an important theme. The purpose of integrating
science into policy is to ensure that the policy is socially relevant, and at the same time
makes science more accountable (Graffy, 2008). So far, there has been a firm
understanding that both are connected to one another, although their relationship is
neither linier nor simple. Rein (1976) states that science, in fact, supplies both policy
making and implementation ‘but the link is neither consensual, graceful nor self-evident’
(p.12). Science and policy was born, rooted and operated in relatively different cultures,
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academia and bureaucracy (Graffy, 2008). The relationship between science and policy
is ‘complex, dynamic, and replete with rich opportunity for interaction’ (Graffy, 2008, p.
1099).

The first complexity lies in the nature of climate change science. Climate change science
has created controversy. It has its roots in physical science with particular interest in
atmospheric studies. It focuses on observing and measuring climate, and understanding
the mechanisms and causes of climate phenomena. The idea of climate change has
travelled far from its origin in the physical world and yet it reaches a broad range of
society (Hulme, 2009). In this context, climate change is mobilized as key narratives of
framing in various developmental issues such as humanity, politics, economy and
security. Therefore, it provides new meanings and objectives depending on the
particular actors and where they stand. As a result, there is disagreement among the
scientific communities about the science of climate change (e.g., in evidence, theory and
prediction) because different communities have different scientific traditions in the
construction and understanding of science (Hulme, 2009).

The second complexity is related to an inherent limitation of science to provide all
necessary information for decision making processes. Given the most uncomplicated
problem, science can powerfully deliver a relatively reliable and clear answer on a
proposed hypothesis, but it does not always help policy makers in making a specific
decision (Haller and Gerrie, 2007). Hence, a number of climate change negotiators,
advocates and scientists have pushed climate change science, declaring that it should
be treated in Funtowicz and Ravetz’s (1993) post-normal science categorization. Climate
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change itself is often presented as a wicked and diabolical policy issue (Burton, 2014),
which is different to other, less complicated policy issues (e.g., education and health
service). Since efforts to avoid a rise of two degrees Celsius in the next few decades
should be determined now, stakes in climate change decisions are extremely high,
however climate change scientists are limited in their ability to highly reduce
uncertainty. Science can answer, ‘Whether global warming is really occurring and what
is possible causes are, but it cannot help [policy makers] decide whether the distribution
of risks and benefits derived from its causes are fair or unfair’ (Haller and Gerrie,
2007:142). Most policy problems are sophisticated and so is the science. Scientists are
exposed to many questions, but have limited capacity to answer all of them. Therefore,
it is common for researchers to come up with no conclusive recommendation due to
high levels of uncertainty. There is no convincing evidence that science is able to convey
ultimate solutions for policy problems. This dilemma reflects Lindblom’s (1979) classical
bounded rational policy making theory, in which the policy maker uses the best available
scientific information and resources and the result is left to the policy maker’s judgment.
This complexity can be eliminated if there is a huge accumulation of scientific
information that can be accessed by policy makers whenever they require it. However,
the availability of such institutional systems in various policy domains and levels is
questionable.

The third complexity is related to the relativity of truth in science and policy. For the
former, truth is represented by facts, while the latter is represented by values (Rein,
1976). Science or factual analysis, in practice, has the function of justifying particular
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values. However, it is also often the case that policy makers deny the facts6, especially
when the scientific analysis differs from the policy maker’s values. Therefore, the truth,
as a result of scientific process based on reliable information, does not always influence
the policy makers’ decisions. For example, although the scientific evidence accompanies
different cases - such as endangered species protection, bovine spongiform
encephalopathy (mad cow disease), or severe acute respiratory syndrome (SARs) –the
facts associated with many cases are treated differently by policy makers (Haller and
Gerrie, 2007). In this context, the position of science or factual analysis is marginalized
by the policy makers’ values. So there is no convincing evidence that science becomes a
main consideration in policy makers’ decisions.

As Haller and Gerrie (2007, p.140) illustrate, the expectation of integrating science into
policy making is a ‘naïve hope’. Rein (1976, p.11) also disagrees with the general
assumption that, ‘There is a link between what is truthful (factual) and what is right
(desirable)’. He argues that if the assumption is accepted, abundant policy oriented
research initiated by government will be easily found. In fact, ‘direct use of research
findings [into policy making] appears to be limited’ (Nutley and Webb, 2000, p.30).
Colombo (2010, p.620) explains this dilemma as a part of the, ‘Ontological nature of
research and politics: while the former, both in natural and social sciences, generally
requires long-term developments, politics is played out over medium and short periods’.

6

In the climate change context, Washington & Cook (2011) classify five types of climate
science denials.
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The above complexity leads to the fourth complexity, which is related to the
independence and the role of the scientist. A key question that should be addressed in
integrating science into the policy arena is, can scientists remain independent amid the
fast track of the policy arena? In such reality, the independence of scientists to deliver
ideal recommendations is hard to achieve. Haller and Gerrie (2007, p.143) state that,
‘When science is transferred into the policy realm, its claims to truth get undermined
because scientists no longer have all the time in the world, but must provide definitive
statements on issues determined to be relevant by decision makers’. In other words, a
scientist must sacrifice his or her beliefs about the open-ended nature of scientific
inquiry. Another important notion is that, ‘Science can no longer be thought as a single,
undivided body of thought’ (Haller and Gerrie, 2007, p.151), meaning that it should be
realized there are many scientists who can offer different facts because they have styles
of acquiring and interpreting facts. The complexity arises when this tendency is captured
by competing political actors or coalitions in the policy process. The next question is,
how do we judge whose evidence is stronger? Haller and Gerrie (2007, p.151) contend
that,
Scientists involved in policymaking can no longer be seen as objective… this
is not because of post-modern concerns that science itself can never be
objective, but because science in the service of policy is transformed [in such
ways] so that it is no longer simply about empirical matters. (Haller and
Gerrie, 2007).

In addition to some of the abovementioned philosophical complexities, there are also
operational complexities in integrating science into policy making. Many assume that
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there is a simple two-stage sequential process to depict this interaction: ‘Firstly, the
scientists present the facts to politicians; next, the politicians determine the significance
of these facts for relevant political controversies and then make a decision’ (Haller and
Gerrie, 2007, p.142). The model makes sense, but is elusive in practice, because their
interaction isnot as smooth as theorized. Likens (2010) has doubts about the urgency of
science-policy integration as he posed a question about the value of information
provided to the policy makers: are they really paying attention?

Based on this

standpoint, Likens (2010) identifies at least two operational problems in integrating
science into policy. Firstly, how to synchronize the different language that scientists and
policy makers use. Secondly, how to catch the attention of policy makers who are usually
busy, unfamiliar with the particular field, and who are surrounded by policy lobbyists
who put forward various policy messages.

Finally, it is important to acknowledge institutional barriers when integrating science
with policy making. Scientific analysis is closely associated with the production of
information and knowledge. Consequently, it requires substantial support from
institutions which have the authority and the capacity to continuously collect and
compile reliable data. In some cases, institutions which generate data and bridge the
production of knowledge are not considered vital from a performance based point of
view (Graffy, 2008). The services provided by such institutions are not immediately
considered in policy making circles. It is often claimed that these institutions do not
serve the public directly, therefore, they are marginalized through different ways such
as cutting operational budgets and, in the worst case, being eliminated from the
government structure. The lack of research funding is another type of barrier, especially
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for social science research, which usually develops theoretical understandings of social
policy practices rather than producing direct, commercially applied scientific outputs or
products (Burton, 2006).

Responding to the above complexities, Graffy (2008, p.1087) suggests that, ‘There is a
critical need to develop better theoretical understandings of the science-policy nexus
and practical management strategies that are capable of enhancing the accountability
and policy relevance of scientific research while preserving its core of independent
inquiry’. Attempting to link science and policy in a more comprehensive way, Hove
(2007) contends that science and policy do have interfaces and suggests that these
interfaces be structured into four aspects, namely outputs, process, actors and context
(see Table 9). The science–policy interface is defined as ‘social processes which
encompass relations between scientists and other actors in the policy process, and
which allow for exchanges, co-evolution, and joint construction of knowledge with the
aim of enriching decision-making’ (Hove, 2007, p.806).

Table 9: Intersection between Science and Policy
Aspect of Science

Domain of Intersection of Science and Policy

Outputs

Articulation of objective and subjective knowledge.
Scientific knowledge as an ingredient of policy making (explanation,
predictions).
Science contributes to emergence of issues on political agenda.

Process
Defining a problem,
and designing potential
solutions.

Pertains to both the scientific and policy process.

Funding of research

Science policy is driven by political consideration.
Results of science influences policy prioritisation.
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Aspect of Science

Domain of Intersection of Science and Policy

Quality and validation
process.

Scientific validation process belongs to both science and policy progress.

Education and training
process.

Policy influence on orientation of education and training.
Influence of education and training on role of science in policy.

Actors

Scientific experts in policy research.
Scientific actors influencing policy according to their values and interests.

Context

Technology becomes a cause of major policy issues.
Politicisation of issues impacts on the way science is conducted.

Source: Hove, 2007 (p. 814)

In dealing with the first three complexities, Haller and Gerrie (2007) suggest a division
in science, which must be made due to the existence of the different nature of scientific
and policy values. Haller and Gerrie post a basic question: what sort of science is it that
can be useful for policy making? However, this question is not directed at determining
either natural or social science. Haller and Gerrie (2007, p.143) distinguish two types of
science, ‘pure science’ and ‘science recruited for political debate’. Both are completely
different. The former is rooted in answering scientists’ curiosity and idealism, and knows
no end point, while the latter is deliberately designed to produce decisions as input for
policy, programs or regulation that cannot be postponed within a particular timeframe.

As for the dispute about independence, it is important to refer to the limitations of
science and the nature of politics in decision making. The position of science is not above
all things - able to solve policy problems in an imbalanced political field. Haller and Gerrie
(2007, p.140) suggest that, ‘Science cannot and should not make what are essentially
political decisions, but that they should still try to be unbiased “third party” contributors
to political debates’. They suggest that, ‘When scientific claims enter the public policy
realm, they must always do so in concert with value claims’. Haller and Gerrie (2007,
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p.148) conclude that, ‘It is fine for a curiosity-driven scientist to remain epistemologically
open minded, but in policy decision-making processes conclusive statements must be
made’.

With regard to the communication barrier, Likens (2010) argues that science can
influence policy but scientists need to synergize with the media to disseminate research
findings. Likens (2010, p.4) points out that, ‘Reporters and editors must be given the
time to get the science right and clearly to communicate it’. He is aware of the type of
scientific information that should be delivered to decision makers. Policy makers usually
require more strategic and less technical information than operational staff. Taking a
long term perspective, deLeon and Steelman (2001) suggest a substantial review of all
policy education programs through integrating communication skills for future
generations of policy scientists and practitioners. They criticize that, ‘The implicit
message in many public policy programs is that the practitioner is writing for or speaking
to the public, not entering into a dialogue with the public’ (p. 166). In addition to
development of capacity of policy scientist, Burton (2006, p.185) suggests, ‘A greater
dialogue between researcher and policy makers …in this respect, seminars for policy
makers, practitioners, and policy researchers …have helped in achieving greater
harmonization (if not harmony)’. Likens (2010, p.7) concludes,
Scientists cannot expect politicians to listen to them if they cannot make
clear and compelling statements. Scientists need excellent data,
perseverance, good communication skills, an understanding of policy,
ethical behavior, and maybe a little luck to get policy makers to listen (Likens,
2010).
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Morgan (2014) has successfully organized the above science-policy interface discussion
into an emerging analytical framework. It considers two major elements which influence
the nature of the policy-science interface, namely interaction in policy networks and
interaction within science. On one hand, policy network interaction determines what
sort of science is relevant to the network and it is influenced by the nature, intensity and
purpose of interaction, and the specific agenda of the policy network. On the other
hand, interaction within science, which is reflected by the amount of evidence,
uncertainty and consensus, determines its uses in policy network interactions. Although
science with a large body of evidence, certainty and less consensus is preferred (Morgan,
2014), policy actors in fact may not require a high amount of scientific information,
knowledge and understanding in order to perform their roles. The accessibility of
science and the embedded values of scientists also influence the interaction within
science.
The value character and the value overlap between scientists and policy networks
determine the extent of acceptance of science in the policy process. Figure 7 describes
this emerging conceptualization framework of the science-policy interface.

Figure 7: An Emerging Framework of Science-Policy Interface
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Source: Morgan (2014, P.47)

To sum up, the science-policy relationship is extremely complex, but it does not mean
that it is impossible to integrate science and policy as they do intersect. ‘An assumption
of insurmountable cultural differences between scientific and policy arenas is
inadequate’ (Graffy, 2008, p.1099). Making a generalization about its relationship is
likely to be unacceptable due to enormous policy problems and various conceptions of
policy. In essence, science is important and it is necessary that it remains neutral
because it is unable to absorb the different values of policy subsystems. In particular, in
the field of social science, such science can act as a trigger for political debate. Weiss
(1979, p.427) has stated:
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Social science knowledge is not apt to be so compelling or authoritative
as to drive inevitably toward implementation. Social science
knowledge does not readily lend itself to conversion into replicable
technologies, either material or social. Perhaps most important, unless
a social condition has been consensually defined as a pressing social
problem, and unless the condition has become fully politicized and
debated, and the parameters of potential action agreed upon, there is
little likelihood that policy-making bodies will be receptive to the
results of social science research.(Weiss, 1979).

Lastly, Haller and Gerrie (2007) contend that expecting too much from science which is
recruited for policy is not appropriate, since it can play only a supporting role in
challenging the ethical and political outlook.

3.5.

END POINTS

This chapter introduced the advocacy coalition framework, including its applications and
modifications. It shows that the ACF has received a considerable amount of attention
and has been continuously advanced by policy scholars. Empirical applications of the
ACF have been demonstrated by many scholars in a wide range of policy fields and in
various countries. This thesis is therefore very confident in applying the ACF to facilitate
the development of city climate change adaptation policies in Indonesia.
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However, previous studies into the application of the ACF were conducted in specific
policy domains at the national or state level. Such studies include drug policy (Kubler,
2001), nuclear policy (Herron and Jenkins-Smith, 2002; Nohrstedt, 2010), censorship
(Chen, 2003), coastal dike development (Kim, 2003), air pollution control (Zafonte and
Sabatier, 2004), marine protected area development (Weible, 2006), and flood
management (Albright, 2011), where these specific issues tend to result in narrowed
coalitions because conflicts of interest were obvious. In contrast, this thesis sets out to
explain climate adaptation policy change, which unfortunately is a relatively broad scope
and which has been applied at the city level. As a broad, complex policy issue, climate
change adaptation policy may have a variety of meanings, depending on which frame is
embraced by stakeholders and decision makers (Juhola et al., 2011; Preston et al., 2013).
This type of situation presents a challenge to the application of the ACF and it is not an
easy or straightforward framework to apply.

This chapter also explained that understanding the relationship between policy research
and policy making is extremely complex. Many recent theoretical works in integrating
science-policy are useful in deriving discussion about this relationship (Haller and Gerrie,
2007; Hove, 2007; Likens, 2010; Morgan, 2014), but become complicated since there
are so many conceptions of policy making (Burton, 2006). Burton (2006, p. 191)
contends that, ‘The relationship between policy research, the evidence it generates and
the policy process remain complex and not well understood’. Therefore, empirical
research focusing on the perception and response of policy research and subsystems
and their roles in the policy process within a particular policy domain, is worthwhile.
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This thesis scrutinises the role of policy research and evidence under the ACF and argues
that policy research and evidence play interactive and political roles. This thesis agrees
with the notion that in the ACF’s conception, ‘Evidence and ideas are associated with
advocacy coalitions and carry weight accordingly’ (Burton, 2006, p.184). The extant
literature concludes that the ACF proposes the concept of policy learning as an
instrumental function. This thesis argues that learning, especially cross-coalition rather
than within coalition, is only one of the mechanisms in policy change, and is not a sole
driver of policy change. Adapted largely from the work of Bennett and Howlett (1992),
a typology of policy learning under the conception of the ACF is presented to associate
cross-coalitions, rather than internal coalition learning, with the general idea of policy
learning literature. However, it is also important to note that efforts to specifically
analyse the role of policy research and learning within the ACF should not be detached
from a broader philosophical complexity of policy-science relationship (Haller and
Gerrie, 2007; Hove, 2007; Likens, 2010; Morgan, 2014).
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CHAPTER FOUR
USING THE ACFTO EXPLAIN THE DEVELOPMENT OF
CLIMATE CHANGE POLICY IN INDONESIA: RESEARCH
DESIGN AND METHODS

4.0.

INTRODUCTION

This chapter focuses on the research design and methods. It sets out to explain why the
ACF appears to be the approach used when explaining climate policy change in
Indonesia. The chapter then describes the research paradigm and how this research
applies the framework in practice. This chapter also clarifies data sources, key people,
and the data collection methods undertaken for this study. In general, the application
of the ACF is conducted through a comparison of two case study cities in Indonesia, both
typical coastal cities in the same province, using intensive and qualitative data. Three
key themes are used, namely system parameters, institutional development and the role
of ideas which are a result of research and learning.

4.1.

RESEARCH PARADIGM

It is legitimate to continue the strong tradition of statistical modelling by employing
quantifiable data regarding a study ‘about policy’. However, along with the increasing
complexity of social problems, it is proven that quantitative research cannot always
provide answers to problems and policy related questions because it is generally not
able to explain complex social and economic phenomena (Blackmore and Lauder, 2005).
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Furthermore, the claimed advantage that quantitative research has of being easily
generalised and more valid than qualitative research can be misleading, especially in the
policy arena, given the differences in the context of the political and social complexities
in which a policy is produced (Blackmore and Lauder, 2005). Similarly, research about
policy is itself a part of social science and politics and the discipline of social science and
politics which policy is largely connected to, has been dominated by qualitative research
as its major paradigm (Devine, 2002). Therefore, it does not make sense if research
‘about policy’, as a sub-system of social science and politics is studied with a
contradictory paradigm. Since the author agrees with other writers about the
complexity of research about policy and acknowledges the position of research ‘about
policy’ in a broader discipline, this study will employ the qualitative research paradigm
to answer the proposed research questions.

4.2.

RESEARCH STRATEGY

In qualitative research, Denzin and Lincoln (1998, p. xv) state that the strategy of
inquiries or research strategies encompasses, ‘The skills, assumptions, and practices
used by the researcher … when moving from a paradigm and a research design to the
collection of empirical materials’. Research strategies translate a paradigm ‘in specific
empirical sites and in specific methodological practices’ (Denzin and Lincoln, 1998, p.
xv). Among others, the case study is one of the types of research strategies chosen for
this research due to the following reasons.
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Firstly, the case study approach has been applied by researchers for many years and is
the most widespread style used for carrying out research in policy studies (Yin, 2003).
Secondly and most importantly, case studies have advantages when answering the
proposed research questions and objectives of this thesis. Referring to Yin (1984), case
studies are the most appropriate strategies for understanding an object by investigating
how a system works; understanding what reality shaped the object. Therefore, this
methodology is appropriate in answering the research question of how a climate
adaptation policy at the city level can come into being and what is the role of policy
research (the production of facts and evidence) and learning (the distribution of
knowledge and evidence) in climate adaptation policies. In this context, the object of
research is climate adaptation policy, while the system is a complex interrelationship
between diverse aspects (social, economic, politics and science, for example), and in a
particular geographical setting. The relationship between the object and the system is
simplified by contesting concepts, models or theories. This thesis acknowledges theories
of policy change and the concept of policy-science relationships and will empirically test
them through case studies. Thirdly, this research accepts that the system, a complex
interrelationship amongst diverse aspects, is a complex system, which cannot be
isolated by several variables and therefore requires manifold sources of proof. Yin
(2003) confirms that case studies are an appropriate strategy in responding to these
circumstances. The case study approach enables the researcher to study all the relevant
variables that influence policy actors in developing a new policy.

Stake (1998, p. 87) states that, ‘The concept of case remains subject to debate, and the
term study is ambiguous’ and he argues that, ‘Case study is not a methodological choice,
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but a choice of object to be studied’ (p.86). So it is important to clarify the meaning of
‘case study’ and its selection process for this research. This research places two cities,
Semarang and Pekalongan, as the case study objects. Both cities provide a single case
that shares basic similarities which is useful when attempting to understand the object
of this research - that is, climate adaptation policy at the city level. The two cities are
similar in geographic location, governance structure and culture. They are also
challenged by basically the same urban and environmental problems triggered by
climate change. The two cities also conducted a set of activities, almost at the same
time, leading to climate adaptation policies. Certainly, they are not completely similar.
Both have differences in terms of territorial and population size, economic base, degree
of current climate 'related problem complexity, and degree of engagement with policy
sub-systems. The next chapter will describe both case study locations in more detail.

‘The more the object of study is a specific, unique and bounded system, the greater the
usefulness of the epistemological rationale [of the study]’ (Stake, 1998, pp. 87-88). This
study argues that the case is specific to the objectives of this research because climate
adaptation policy is something new to Indonesian city governments. From amongst
hundreds of Indonesian cities, both Semarang and Pekalongan are the earliest adopters
of climate adaptation policy. Both cities remain bounded systems since they had not
interacted with one another directly during policy initiative and policy implementation.
The case study is also unique because the application of theory of policy change,
especially the ACF, and the knowledge-policymaking relationships had taken place
generally in well established governance systems of developed countries, which have a
more democratic governance system. This case offers a contrast for study when testing
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theories of policy change and the nature of knowledge-policymaking relationships.
Briefly, this case study challenges both the application of the policy change theory and
knowledge-policymaking relationships in developing countries, especially in Indonesia.

Based on the above explanation, and according to Stake’s (1998) categorisation, this
study is an instrumental case study, meaning its action is directed to deliver a detailed
description of an object, which by that means theoretical enhancement is possible.
Stake (1998, p. 88) further describes the position of a case in an instrumental case study
as follows:
The case is of secondary interest; it plays a supportive role, facilitating our
understanding of something else. The case is often looked at in-depth, its
contexts scrutinised, its ordinary activities detailed, but because this helps
us pursue the external interest. The case may be seen as typical of other
cases or not. (Stake 1998)

Table 10: The Nature of the Case Study
The Nature of the Case
Study

Explanation: Relevance to Both Case Study Cities

A single case, because both
case study cities:

share a basic similarity in terms of geographical situation, governance
structure and culture;
are challenged by almost the same urban and environmental
problems triggered by climate change;
were conducting a set of activities leading to climate adaptation
policy at almost the same time.

Unique and bounded,
because both case study
cities:

are the earliest adopters of the climate adaptation policy amongst
hundreds of other city governments in Indonesia;
had not interacted with one another directly during the policy
initiative and during toward policy implementation.
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The Nature of the Case
Study

Explanation: Relevance to Both Case Study Cities

Instrumental case study,
because both case study
cities:

are employed to challenge the application of the ACF as one of the
policy change theories in developing countries, especially in
Indonesia;
are utilised to clarify the role of policy research and learning in policy
making.

Unit of analysis, in both
cities, consist of:

climate adaptation policy domain;
climate adaptation policy subsystems;
funded policy research focused on climate adaptation.

Briefly, amongst various policy domains, policy sub-systems and policy research existing
in both case study locations, this thesis highlights the fact that the unit of analysis is
limited to the climate adaptation policy domain, its policy sub-systems, funded policy
research and learning processes focused on climate adaptation.

The following sub-sections focus on research designs that are used to execute the rest
of the tasks in this thesis. These research designs are organised into three key themes,
namely (1) system parameters and beliefs, (2) institutional developments and the
formation of coalitions, and (3) the role of research/ideas.

4.2.1. SYSTEM PARAMETERS AND POLICY SUBSYSTEM BELIEFS
The examination of system parameters consists of both stable and non-stable system
parameters (Sabatier and Jenkins-Smith, 1999). Stable parameters reflect important
socio economic values and geographical facts that are commonly understood by all
policy subsystem members. These parameters have been embedded in both case study
cities for a long time and may apply to almost all other Indonesian cities. The exploration
of stable parameters was translated into six basic indicators, namely (1) people’s
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vulnerabilities to climate change; (2) the availability of climate information for policy
subsystem members; (3) the nature of local government and the resources they have
access to; (4) local government’s development priorities; (5) budgeting systems; and (6)
central government resources.

Figure 8: System Parameters of Advocacy Coalition in Indonesian Cities

NON-STABLE PARAMETERS
Donors & the
international agencies’:
 Approaches
 Resources







People’s vulnerabilities to climate change
The availability of climate information
The nature of local government
Local government’s development priorities
Budgeting systems
 Central government resources

STABLE PARAMETERS

While non-stable parameters are relatively less predictable factors representing
external system events, they are related to, and have the potential to, influence the
stability of policy subsystems. Two indicators were selected to represent non-stable
parameters. These are (1) approaches by donors and the international agencies; and (2)
resources brought by donors and international agencies. Approaches and resources
brought by these institutions are believed to be the contributing factors that give
incentive to local governments and they have determined the way local governments
develop strategies and adapt to climate change. The data at this stage of analysis were
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collected mainly from a review of government official reports and interviews with policy
subsystem members. Figure 8 summaries a set of strategies employed to explain the
system parameters in both case study cities.

In addition to system parameters, belief in policy subsystems is another variable that
plays an important role in advocacy coalitions. In understanding the policy subsystem
beliefs in relation to climate change, each policy subsystem member was asked to
express his or her position on the urgency of having climate change policies, plans or
strategies. Then he or she was asked to recall whether resistance to climate change
policy had been demonstrated by any of the policy subsystem members. Appendix 1
provides the details of the interview questions.

4.2.2. INSTITUTIONAL DEVELOPMENT AND FORMATION OF COALITIONS
The second theme of the analysis will focus on the formation of coalitions and the role
of institutional development processes. It explores the rationale and strategies used by
policy subsystem members to build and to dominate coalitions. Additionally, in
responding to a call to use a multiple lens perspective to explain policy process, it also
emphasises key features of multilevel governance theory that have the potential to
influence policy processes. These key features contribute to the transformation of
multilevel governance of climate change, including establishment of special bodies
responsible for and development of specific regulations in response to climate change.
A multilevel governance approach is consistent with the advocacy coalition framework
because the unit of analysis of the advocacy coalition is a policy subsystem. It requires
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inclusion of all policy actors and institutions that actively seek influence over
policymaking, regardless of their level in the governance structure. A multilevel
approach provides a bigger context with regards to the formation of a coalition at the
city level. In light of practice, a multilevel governance approach shares a fundamental
concept with the advocacy coalition framework regarding actors or institutions. Both
recognise that the number of institutions or actors that take roles in decisions or policy
making has increased significantly and has become more complex over time. It involves
not only a single agent from one government level or particular administrative territory,
but also agents at other levels of government and sometimes across administrative
territories. Galarraga et al. (2011) argue that this tendency also applies to the domain of
climate change policy.

This approach treats multilevel governance as the context linking the full spectrum of
climate change policies from national to local levels. The development of this approach
involves four key stages. First, it acknowledges the multilevel context of climate change
policy development that consists of national, provincial and city levels, placing them on
a vertical axis. Equally importantly, the author introduces a temporal dimension to this
approach because the formation of climate change governance represented by this
configuration of actors was not instantly established. Policy (guidelines, programs and
actions) that represents the collective efforts of all the actors, which to some extent
involves the integration of functions vertically and/or horizontally, also needs a
considerable length of time to develop and to process (Sabatier, 1999). Therefore, it is
essential to consider the dynamic of actor configurations by creating a temporal
dimension to serve as the horizontal axis. One decade is the minimum timeframe used
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in applying this approach, although two decades or more of data is better because it
allows us to understand critical periods during formation. As a result, there will be a
matrix containing many cells, each of which represents the intersection between the
scale of governance and a particular time of reference (see Table 9).

Second, various climate change policy process attributes are used to fill each cell. These
attributes could be in terms of process understanding (data development and policy
research), planning (development plans and strategies), managing (pilot project, project
implementation) and regulating (legislation, establishment of institutional bodies). To
make this stage operational, data from interviews with key policy makers at the national
to city government levels and other policy actors in non-government organisations and
their networks are required. In this case, four main questions were raised during these
interviews:
 What climate change policies and measures were taken by each actor or

organisation?
 When did they occur?
 At what level did these measures and policies take place?
 What are the connections between a policy or measure onone level and on the other

levels?

In addition, a secondary survey of relevant policy documents was found to be useful in
enriching the identification process, as well as providing answers to the four questions
above.
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Table 11: An Institutional Development Matrix from Multilevel Perspective

National (N)

Cell Nt1

…

…

…

Cell Ntn

Province (P)

Cell Pt1

…

…

…

Cell Ptn

City (C)

Cell Ct1

…

…

…

Cell Ctn

t1

t2

...

…

tn

Time/Year

Third, the operation of this approach requires a categorisation process based on a
specific analytical purpose. The categorisation may be based on the types of policy
outcomes (plans/ guidelines/legislations vs. programs/projects/actions), the substance
of policy (mitigation vs. adaptation), or the initiator of the climate programs
(government vs. non-government organisations) and its counterparts. The number of
policy attributes in each cell indicates aspects of the dynamics of the process of policy
development. In sequential order, then, a line might be drawn to connect all the
identified policies process attributes in each governance level, such that a vertical
connection among policy attributes might indicate the existence of cross-coordinated
measures taken in responding to climate change. The resulting matrix that
systematically describes various policy attributes makes it easier for analysts to
comprehend the institutional development and the governance landscape over the
observation period.

Finally, the last stage is to explore the formation process of coalitions at the case study
city level. A main question posed in this stage is what are the driving forces that have

155

made them collaborate (and/or have prevented them collaborating). Three indicators
were established, including:
 collaboration history amongst policy subsystem members,
 motivations underlining the collaborations, and
 the openness or configuration of policy subsystems.

The configuration of policy subsystems was the result of the author’s assessment
following Howlett and Ramesh’s (1998) conception combining two specific variables: the
level of symmetry between policy community and network, and the degree of the policy
network’s insulation from the policy community.

Table 12: Policy Subsystem Configurations Significant to Policy Change
Symmetry between
Community and Network

Network’s Degree of Insulation From Community
High

Low

High

Closed Subsystem
[gradual incremental change]

Resistant Subsystem
[gradual paradigmatic change]

Low

Contested Subsystem
[rapid incremental change]

Open Subsystem
[rapid paradigmatic change]

Source: Howlett and Ramesh (1998, p. 474)

4.2.3. THE ROLE OF RESEARCH/ IDEAS
In order to examine the role of policy research, amongst a number of policy relevant
research studies in both case studies, each city’s climate vulnerability assessment has
been selected as the case study example. There are two main reasons for this selection.
Firstly, climate vulnerability assessment is the only comparable policy relevant research
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to analyse since it was undertaken in both cities. Presumably, this research was not only
strategically important but also highly policy relevant since it provided a basis for
reference of other climate research and climate adaptation actions in both cities.
Secondly, due to various factors underlying climate change programs in both cities, the
vulnerability assessment in these cities represented a different quality of policy relevant
research. The vulnerability assessment in Semarang was closer to the ideal protocol of
vulnerability assessment than that of Pekalongan.

Figure 9: Examining the Role of Research and Ideas
EVIDENCE/
TECHNICAL INFORMATION
(Articulation of policy research)

MODELS OF UTILISATION
(Various possibility of utilisation
of policy research)

ROLE OF POLICY RESEARCH
(Policy subsystem responses)

Knowledge-driven
Problem-solving
Current climate
change impacts
Future vulnerability
and risks

Interactive
Political
Tactical
Enlightenment

Are evidence and ideas
associated with advocacy
coalitions and carry
weight accordingly?
Are intellectual standards
of research quality less
significant than status
associated with
coalition?

In addition to delivering responses to a number of questions about types, objects and
agents of the research, each of the members of the policy subsystems was asked to
express his or her attitudes towards city vulnerability assessments, either in terms of
outputs or processes. As a result, two data sets from both cities were available and this
gave the author the opportunity to compare how members of policy subsystems in each
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city treated the output of its vulnerability assessment, which was different in terms of
its quality. This comparison allowed the author to empirically test both the utilisation of
policy research and the evidence that resulted from the policy research of the policy
making process. Figure 9 conceptualises the process of examination in each case study
city that connects evidence or technical information, models of utilisation and the role
of policy research.

In order to examine the role of learning in policy making, the same case study examples
– the drought issue in Semarang and the coastal inundation issue in Pekalongan – were
employed. Exploration of these case study examples with the following guiding
principles gave the author the ability to explain the role of learning in the climate policy
making of the cities of Semarang and Pekalongan in particular, and in Indonesian cities
in general. At the operational level, members of policy subsystems were asked:
 What is the most important idea they learnt?
 How do they use what they have learnt?
 What were the contributions that they made with those ideas?

4.3.

DATA AND COLLECTING METHODS

Although case studies are perceived differently in different disciplines or traditions, all
agree that case studies are characterised by in-depth study which investigates complex
social phenomenon or events (Stark and Torrance, 2005). An in-depth study may cover
a detailed observation of a particular process, interview with individuals or groups, or
in-site documentary analysis.

158

The thesis used several data collecting methods. Face to face, semi-structured
interviewing was the primary data collection method, conducted during fieldwork in the
second quarter to mid 2012. This research involved the participation of 39 key
respondents, who can be categorised into five groups: donor agencies, donor partners,
political executives, professional bureaucrats, and other relevant stakeholders including
academic societies and non-government organisations. Additional interviews were
conducted at the end of 2014, in particular to update latest changes in Indonesian
climate change governance.

From a governance level category point of view, the majority of key participants in this
study came from policy actors at the city level, comprising both case study cities. A
significant number of participants came from policy actors at the central government
level, whose day to day business is mainly focused on the national issues. It also includes
those non government actors who are engaged directly by central government.
However, a small number of participants were policy actors at the provincial level.

The settings for the interviews varied, ranging from formal interviews in the participant’s
work place to more informal interviews outside their place of work. These settings
mainly depended on the availability of the participant. Several follow up communication
sessions were conducted, mostly to clarify peoples’ positions on a particular issue.

Table 13: Number of Key People based on the Policy Sub-system Categories

No

Policy Sub-system Categories

Number Key People
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1
2
3
4
5

Donor agencies
Donors partners
Political executives
Professional bureaucrats
Academic societies and NGOs
Total

2
7
1
22
7
39

Table 14: Number of Key Peoplebased on Governance Level Categories

No

Governance Level Categories

1
2
3

Central/ National
Provincial
City/ Municipal

Number Key People

Total

13
5
21
39

An interview protocol, the main guidance for the interviewer, was designed and
prepared prior to the interviews. No third parties were involved in any of these
interviews. The author was the only interviewer in the data collection process. However,
the author acting as an interviewer made appropriate adjustments to interview
contents, especially when the topic of the interview needed to be further explored. The
duration of each interview differed, ranging from thirty minutes to two hours, in line
with the participant’s possession of the required information and knowledge. However,
most interviews lasted between one to one-and-a-half hours.

In each case study, the interviews covered several themes in order to test the application
of the ACF and the assessment of the role of policy research and learning in the
development of municipal climate change adaptation policies. Table 15 shows themes
for the construction of the interview questions, while a detailed indication of the
interview questions is available in Appendix 1. Transcripts were generated for each
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video-recorded interview and field notes were generated during the observations.
NVivo 10 was employed to facilitate the researcher when organising the transcripts, field
notes, and secondary documents for further analysis. In addition to interviews, there
was secondary data from publications of donors on the process of engagement with the
city governments, along with relevant government reports regarding the
implementation of climate adaptation policy and other policy research reports related
to climate adaptation policy.

Table 15: Themes for Developing Interview Questions
Purpose

Themes

Sub-Themes

Testing the ACF/
Examining climate
policy development
process at the city
level.

Policy orientation
change.

 City government practices:
 Before having climate strategies
 After having climate strategies.

Belief of climate
change.

 The urgency of having climate change strategies.
 Resistance to climate change strategies.

Relatively stable
parameters.









External system
events.

 Donor and international agencies’ approaches
 Resources brought by donors and international
agencies.

Institutional
development.

 Climate change policy & governance landscape
 What are measures taken by each actor or
organisation?
 When did they occur?
 At what level did these measures take place?
 What are the connections between all actions
at the lower (e.g. city) level with other actions
at the upper (e.g. provincial and national)
levels?

Coalition
formation process.

 History of collaboration among actors
 Motivations underlining collaborations

Peoples’ vulnerability
Climate information
Nature of local government
Local government’s development priority
National development planning system
Budgeting system
Central government resources.
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Purpose

Themes

Sub-Themes
 The openness or configuration of policy
subsystems.

Examination of the
role of policy
research under the
ACF.

Articulations of the
policy research.

 Types and object of research
 Research agents within the policy subsystems

Utilisation of policy
research.

 Attitude towards city vulnerability assessments
 The product
 The process.

Examination of the
role of learning under
ACF.

Learning within
coalition.

 Learn what?
 To what effect?

Cross-coalition
learning.

 Whose coalitions?
 Learn what?
 To what effect?

Equally importantly, some national constitutions or laws were reviewed since they are
the basic source in understanding the rule of the game of the country or stable
parameters as termed in the ACF. These constitutions are: Law 25/2004 on National
Development Planning System and Law 32/2004 on Local Governance. A brief overview
of these constitutions will be part of the discussion in the next chapter (Chapter Five),
which introduces Indonesian administration and governance contexts.

Observations were another method employed to enrich interview data along with the
secondary data. The observations were conducted at two different stages, which
determined the relative position between the researcher (author) and the object of
research. The first observation was conducted from mid 2009 to the end of 2010. At this
stage, the position of the researcher is as part of the object of research, as a member of
the city working group on climate change and as a consultant working with two
international NGOs having climate change programs in Semarang and Pekalongan. The
researcher as participant best described the position of the researcher (author) and the
author was aware of both the advantages and risks in this position, especially with
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regards to subjectivity. Another, shorter observation was conducted in the second
quarter to mid 2012. At this stage, the researcher was no longer a part of the object of
research. From that time, the researcher was an observer associated with the object of
research. The second stage of observations was conducted through involvement of the
author in some formal meetings both at the city and national levels. Table 16 outlines
some meetings in which the author participated as an observer.

Table 16: Observation of the Government Meetings
Level of
analysis
City

National

4.4.

Location of
meetings
Semarang

Theme of the meetings

Pekalongan

 Inter-district coordination meeting to address climate change
impacts (flooding and coastal inundation).

Jakarta

 The development of a database (taking stock study) for climate
change adaptation in Indonesia at the Indonesia Council for
Climate Change (DNPI).
 Launching a best practice of climate change vulnerability
assessment, which was initiated by the collaboration of
national government (Ministry of Environment) and GIZ.
 National program dissemination of the Ministry of
Environment - Climate Village Program (PROKLIM).
 National program dissemination of the Ministry of Marine and
Fisheries - Climate Resilience Village (PDT).

 Dissemination of the result of Monitoring and Evaluation
(M&E) in the second phase of the ACCCRN program (20092011).
 Preparation of the implementation of the Flood Early Warning
System (FEWS Project), a multi-year adaptation action 20122015.

END POINTS

This chapter has given an account of, and the reason for, the selection of a paradigm
and shows the research strategies undertaken in this thesis. This is a qualitative research
study and the case study method is the most appropriate and effective strategy to
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address the number of research questions posed, which are: (1) What is the process of
development of climate adaptation policy at the city level in Indonesia? (2) Do policy
research and learning mechanisms really matter for city government decisions leading
to climate adaptation policy?

Semarang and Pekalongan are the two cities chosen for case study. Three important
characteristics of both case studies have been outlined. Firstly, both case studies are a
single case because they share a basic similarity in terms of geographical situation,
governance structure and culture, are challenged by almost the same urban and
environmental problems triggered by climate change, and were conducting a set of
activities leading to climate adaptation policy at almost the same time. Secondly, both
case studies are unique and bounded because they are the earliest adopters of climate
adaptation policies amongst hundreds of other city governments in Indonesia, and had
not interacted with one another directly during the program and policy initiatives or
during policy implementation. Finally, both case studies are instrumental case studies
because they are employed to challenge the application of the ACF for policy change
theories in developing countries, especially in Indonesia, and are used to clarify the role
of policy research and learning in policy making. The above mentioned facts provide a
promising setting for assessing the emergence of climate adaptation policies at the city
level, and an opportunity to better understand the complex relationships between
policy research (the production of facts and evidence), learning (transfer of knowledge),
and policy making (values and moral judgment). Following the ACF’s tradition of
analysis, the unit analysis of both case studies was expanded to all policy subsystems in
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the climate adaptation policy domain, including typical climate policy relevant research
and learning, which was conducted during the policy development.

Furthermore, within each case study city, a manageable scale of examples was selected
as a strategy to make the case study more operational and to corroborate analysis
results. The thesis employed drought and coastal inundation issues as the case study
examples in Semarang and Pekalongan, respectively, to address the first thesis question.
Additionally, the city climate vulnerability assessments in Semarang and Pekalongan can
be regarded as articulations of policy research and development involving learning
processes, and provide the examples which address the second research question of this
thesis.
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CHAPTER FIVE
INDONESIA AND ITS CHANGING LANDSCAPE OF
GOVERNANCE

5.0.

INTRODUCTION

This chapter outlines the case studies of this research and situates them in a broader
Indonesian governance system and context. This chapter also includes a brief overview
of Indonesia emphasising its administration system and its governance reform. It also
presents the potential impacts of climate change on the country. Then, a description of
two case study cities, Semarang and Pekalongan, follows. These case studies explore
substantial changes in policy orientation, comparing the management of a specific urban
development issue before and after the development of a city climate change
adaptation policy. In each city, one case study example is selected. Drought, which is
equivalent to water shortage issues, is used as the case study to illustrate policy
orientation change in Semarang. In Pekalongan, the coastal inundation issue is
employed as a case study example.

5.1.

INDONESIA’S ADMINISTRATIVE SYSTEMS AND GOVERNANCE REFORM

Indonesia is an archipelagic country in Southeast Asia, situated between two strategic
continents, Asia and Australia. As an archipelagic country, Indonesia consists of more
than 17,000 islands stretching between the Pacific and Indian Oceans. With a population
of almost a quarter of a billion based on the recent estimate of the World Bank (2011),
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Indonesia is the fourth most populous country in the world. Indonesia has land borders
with Malaysia, Papua New Guinea and East Timor. Other neighbouring countries include
Singapore, the Philippines, Australia, and the union territory of Andaman and Nicobar
Islands in India (see Figure10).

Figure 10: Indonesian Territorial Map

In place below the national government, the structure of the Indonesian government is
divided into provinces (Propinsi), districts (Kabupaten), and municipalities or cities
(Kota). Districts and municipalities are technically at the same level of government.
While districts are located in mainly rural areas and are led by bupati or regents,
municipalities are in major urban areas and are led by walikota or city mayors. Legally,
establishment of provinces, municipalities or districts is a part of the central
government’s authority. Therefore, provincial government has no right to abolish
municipalities or districts under their jurisdiction. Within districts and municipalities,
there are sub-districts (Kecamatan). Each sub-district is further subdivided into villages
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called Desa, in rural areas and Kelurahan, in urban areas. Lastly, each village contains
some neighbourhoods (Rukun Warga/RW) and each of them is divided into several
blocks (Rukun Tetangga/RT).

Figure 11: Indonesian Governmental Structure
National Government

Provinces

Provinces
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(Municipalities
)
Kecamatan
(Sub-Districts)

Provinces
Kabupaten
(Districts)
Kecamatan
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URBAN AREAS

RURAL AREAS

RT
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Although the history of Indonesia can be traced back for two millennia (Brown, 2003),
this section focuses on the most relevant period which is the post-authoritarian era. The
post-authoritarian era refers to the post Suharto regime (1997-to the current era) which
some refer to as the reform era. This era was coloured by dramatic changes in social,
economic and political life (Brown, 2003). For instance, the mechanism of presidential
elections, establishment of political parties, and appointment of members of parliament
were redefined. People had the freedom to use their political right to vote for the
president, political parties and representatives under a newly provided direct election
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mechanism. As a result, the first democratic election was held in 1999. The number of
political parties flourished as people were granted freedom to establish political
organisations. For instance, in 1999 there was an increase in political parties from three
to forty-eight. Later, the number decreased by half, due to natural selection, and only
fifteen parties entered parliament. In the latest election in 2014, only ten out of twelve
political parties entered parliament.

Another example of significant change in this era was redefinition of the military
position. As a result, today, the military has no affiliation with any political party and
military personnel must resign positions if they are involved in any political parties. The
same rule also applies to government officers. Along with all these changes, the media
has the freedom to cover any issues including those of highly political importance.
Overall, there was a substantial change in the psychological outlook of the Indonesian
people, who became free to express their dissatisfaction with the government. Within
the government, local government sought a fairer mechanism and demanded more
financial resources and authority from the national government. In response to
pressures from sub-national government, governance reform was carried out, which
resulted in the enactment of the decentralisation law (Law 29/1999 on regional
autonomy), and massive decentralisation programs were implemented.

This was actually Indonesia’s second attempt at decentralisation.

7

The second

generation of decentralisation occurred at the end of the 1990s during the transition

7

The first generation of Indonesian decentralisation was initiated in the mid 1970s when the
country was in the authoritarian era. Law 5/1974 on regional government was the first
regulation to respond to the decentralisation issue. After twenty-two years of establishment,
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period from the authoritarian era to the democratic era. Hofman and Keiser (2002)
explain the emergence of post New Order Indonesian decentralisation as the politics of
the big bang. They state that, ‘The failure of the earlier attempts to decentralise,
combined with the extraordinary political circumstances in 1998 became fertile ground
for a big bang approach to decentralisation’ (Hofman and Kaiser, 2002, p. 16). Enacted
instantly, with only two years preparation in response to regional demands for
autonomy, there were some negative implications for, and criticisms of, Law 22/1999.

Five years later, Law 32/2004 on local governance was designed to improve and make
Law 22/1999 less radical. Law 32/2004, which amended Law 22/1999, is the legal
framework for decentralisation in Indonesia. However, both acts of legislation are
derived as a corrective form of the first generation of legislation on, and underpinning,
the second generation of Indonesian decentralisation.

Both acts of legislation share some fundamental similarities, at least in terms of
objectives, transferred authorities, and allocated resources. As for the objectives, both

the law was implemented through a pilot decentralisation project, administering public
services in twenty-six out of hundreds of municipalities and districts. There were many
critiques of the first episode of Indonesian decentralisation such that by Devas (1997): (i) it was
‘incomplete decentralisation’ because the law was never fully implemented and the
decentralised tasks did not match up with the allocated resources and facilities; (ii) the law did
not involve transfer of power and authority; (iii) the system did not integrate an effective
mechanism for holding local officials accountable to the public and specifically to the local
electorate; (iv) more substantial responsibilities that should have been transferred to local
government, such as the management of agriculture, forestry, mining, public works and other
sectors, were still controlled by central government; and (v) central ministries in Indonesia
resisted decentralisation in different ways to avoid inclusion. Law 5/1974 as the foundation of
the first generation of Indonesian decentralisation did not represent the true spirit of
devolution of authority, but only involved de-concentration and delegation. Both from a
theoretical and empirical perspective, it contradicted the basic idea of decentralisation itself
and it is possible to say it was an elusive decentralisation.
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were to bring government closer to the people and to empower local communities, local
and provincial governments, and local legislative councils to improve the quality of
public services, and also to use public funds in a more efficient manner in accordance
with local development needs. The authority that was transferred to local government
as stated in both acts of legislation was significant. Local government was granted broad
authority to develop local policies, with the exceptions of foreign policy, national
security, judiciary, monetary and fiscal policies and religious affairs. As a consequence,
all expenditure that resulted from the implementation of decentralisation became the
responsibility of the district and municipal governments. The extraordinary reallocation
of authority set up by the law has placed Indonesia as one of the most decentralised
countries in the region (Smoke, 2005; WorldBank, 2001). In contrast to the previous
enactment, both acts of legislation were accompanied by legislation dealing with fiscal
decentralisation. Local governments at provincial and municipal or district level were
given a right to the financial share of the national government and the right to
autonomously generate domestic income.

According to the law, local governments at the district and municipality levels were also
given authority to manage natural resources in their administrative jurisdiction, a most
sensitive issue that was previously monopolised by central government. Because natural
resources are not equally distributed throughout the country, some percentage of
regional revenue coming from natural resources must be delivered to the central
government. Other regional revenue which must be shared with central government,
island and property tax, as well as tax on the acquisition of land and building rights. The
accumulation of this revenue, called the Equalisation Fund (Dana Perimbangan), is
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redistributed to local governments through the General Allocation Fund (DAU) and the
Specific Allocation Fund (DAK).

Furthermore, there are substantial differences between Law 22/2009 and Law 34/2004
in terms of their vision of: (i) the hierarchical concept of government (ii) the role of
provincial government and (iii) the role of local assembly and its relationship with
executives. Some articles in Law 22/1999 clearly state that there is no hierarchical
relationship between the provinces and municipalities or districts as autonomous
regions. It was interpreted that a hierarchical relationship between the provinces and
districts or municipalities is no longer relevant and that it is not necessary to maintain
it. As a consequence, some city mayors were unwilling to cooperate with governors, for
instance they refused to coordinate with provincial offices and they gave more concern
to internal coordination at the municipal or district level. Most of them argued that
provincial governments had no territorial jurisdiction any longer, as it had been devolved
to the municipal and district levels. Early implementation of the decentralisation law
hammered out the role of provincial government, although it was also stated that the
provinces would continue to perform de-concentrated central tasks – as the central
government representative in the regions. Some refer to the behaviour of city mayors
and district leaders at that time as being part of decentralisation euphoria. Law 34/2004
attempts to avoid this misconception.

Law 34/2004 was successful in explaining the hierarchical concept and the role of
provincial governments. Central government realised that some government matters
are strategic and concurrent, meaning that the management of those matters in
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particular as can be carried out jointly between central, provincial and local
governments. Under this principle, there are always elements of each matter which are
submitted either to the province, to the district or to the municipality. It also possible
for all of these government levels to collaborate in dealing with a particular devolved
matter. Basically, the law attempts to harmonise inter-municipal and inter-district levels
by strengthening the role of the governor as a representative of the central government
in the region, in order to provide more guidance, coordination and supervision. Smoke
(2005) argues that the new Indonesian decentralisation law grants greater power to
provincial governments. Unfortunately, for two reasons these expectations were not
met. Firstly, further regulations that specify the duties of the governor as the national
government representative were not available. Secondly, a deficiency in human
resources at the provincial government level made it difficult for governors to properly
execute their tasks. As a result, the role of governor as the national government
representative was less dominant than that of the role of the governor as the head of
the region.

In addition to the effort to distribute the authority of governmental affairs, central
government released further regulations to categorise both mandatory and nonmandatory affairs within provincial, municipal or district levels of government.
Mandatory government matters are domestic government tasks, providing basic
services such as education, health and infrastructure as well as maintaining the
environment for a better quality of life. Non-mandatory affairs are other optional tasks
that depend on the willingness of local governments to respond with their local
strengths and abilities, or competitiveness or distinctiveness.

173

As decentralisation in Indonesia reflects the devolution of authority to districts and
municipalities, this completely reformed the election mechanism of district heads and
city mayors, from central and provincial endorsement to direct election by the people.
Therefore, they are not responsible to the governor but are directly responsible to the
city’s or district’s local assembly (DPRD). The enactment of Law 32/2004 reduced the
absolute and excessive authorities of local assemblies, which were previously contained
in Law 22/1999. The current decentralisation framework mandates an equivalent
position between local governments and local assemblies and mandates maintaining the
partnership principle.

5.2.

NATIONAL PLANNING AND DEVELOPMENT REFORM

Following Indonesia’s decentralisation program, there has been significant reform in the
way the government’s institutions and organisations operate. Law 25/2004 was passed
to regulate the national planning and development system. Basically, the law requires
national and sub national - including provincial, city or district - governments to have a
20 year long-term development plan, known as the national’s long-term development
plan (RPJPN) at the national level and RPJPD at the sub national levels. By coordinating
all ministries at the national level, the National Planning and Development Agency
(BAPPENAS) is mandated to prepare the RPJPN, while the Regional Planning and
Development Agency (BAPPEDA) at the province and city level has the responsibility for
preparing the RPJPD in their own jurisdiction. In the preparation of the RPJPD, city
governments must consider their province’s RPJPD; and in the preparation of the
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province’s RPJPD, provincial governments must consider the RPJPN. With the same
hierarchy and mechanisms, these three government levels must downsize their 20 year
long-term development plans into a five year medium-term development plan, known
as the RPJMN at the national level, and the regional’s mid-term development plan
(RPJMD) at the sub-national levels.

Figure 12: Indonesia’s Planning and Development System Diagram
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In addition, all governmental bodies at each level of government must translate their
medium-term development plans into five year organisational strategic plans, known as
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the RENSTRA KL for ministries at the national level and the RENSTRA SKPD for both
government bodies at the provincial and city or district levels. Then these ministries and
other government bodies must downsize their five year organisational strategic plans
into annual government working plans, known as the RENJA KL for ministries at the
national level and the RENJA SKPD for government bodies at the provincial and city or
district levels. After obtaining approval from legislative bodies, all these annual plans
from various government bodies are then compiled by the BAPPENAS at the national
level as the RKP, and by BAPPEDA at the sub-national levels as the RKPD.

Central, provincial and city or district governments cannot fund anything else except
that which has been outlined in the Government Working Plan (RKP) or Local
Government Working Plan (RKPD), since the budgeting mechanism will be based on
these plans. The BAPPENAS and BAPPEDA monitor and evaluate the implementation of
various types of government plans at the national and sub-national levels, respectively.
All the plans outlined above are part of the formal statutory plan that make it possible
for governments at all levels to implement programs or actions, including those which
are relevant to climate change. After presenting aspects of governance and
development planning reform in the country, the next section focuses on the issue of
climate change in Indonesia.

5.3.

CASE STUDIES

The description of each city is organised according to two main themes. Firstly, it
presents general descriptions of the city illustrating a brief overview of geographical,
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population and social economic conditions, and the risks and vulnerabilities of the city
that are triggered by climate change. Secondly, it focuses on substantial changes in
policy orientation. It compares management of a specific urban development issue,
before and after the development of a city climate change adaptation policy. In each
city, one case study example is selected. Drought, which is equivalent to water shortage
issues, is used as the case study to illustrate policy orientation change in Semarang. In
Pekalongan, the coastal inundation issue is employed as a case study example.

Figure 13: The Location of Case Study Cities

SEMARANG

PEKALONGAN

5.3.1. THE CITY OF SEMARANG
GENERAL DESCRIPTION
Located on the north coastline of Java, the city of Semarang is the capital of the Province
of Central Java. The size of its territory is approximately 374 square kilometres.
Administratively, Semarang is divided into sixteen districts and 177 sub-districts. As a
port city, Semarang has flat coastal topography in the northern region bordering the
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Java Sea. In the south, the landscape turns into hilly regions with up to forty percent
slopes with the highest elevation at 350 metres above sea level leading to Ungaran
Mountain. The population of Semarang is approximately one and a half million with the
average rate of population growth at 1.8 percent per annum. The economic base of the
city is industry, trade and services. Almost sixty percent of Semarang’s gross regional
domestic product is largely generated from these sectors.

The central business district of the city is situated in the flat area several kilometres
inland away from the coastline. The northern part of the city bordering the Java
Sea is also the heart of economic activities where the concentration of factories,
warehouses, the seaport, the airport and railway access is located. Additionally,
agriculture and coastal fish ponds also occupy some sections of the northern area. A
national road connecting Java’s north coast runs through the northern part of the city,
while a regional road links up the northern part of city to newly developed areas in the
southern part of the city and other cities in the southern region of Central Java. Along
these major roads different kinds of activities, from commercial to residential, take
place.

In 2010, the city of Semarang contributed about 1.84 Giga tonnes carbon equivalent
(SCG, 2012). Transportation activities created approximately sixty percent of the total
emissions and became the largest emitter. Emissions from waste were the second
largest at seventeen percent of the total emissions. Other significant emission
contributors came from domestic and industrial sectors, which shared about nine and
eight percent respectively.
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Climate change has been observed in the city of Semarang (MercyCorps, CCROM-IPB, &
URDI, 2010). The average temperature in the city both in the wet and dry seasons has
increased by 0.4 and 1.0 degrees respectively in the last hundred years. There was an
upward trend in rainfall during the wet seasons in September, October and November
(SON) and December, January and February (DJF), and the wet seasons have come
earlier and ended later than usual. Over the same period, the intensity of seasonal
rainfall during the wet season has increased from 950 to 1000 mm (in DJF) and from 250
to 300 mm (in SON). The number of wet days consequently has increased from 67 to 68
(in DJF) and from 44 to 47 (in SON). Additionally, the decline in rainfall in the dry seasons
during March April, May and June, July and August was evident. The number of wet days
has decreased during the dry season from 70 to 67 (especially in March, April and May).
More frequent floods, intense drought, and extreme weather are predicted to impact
Semarang in the future.

On some coastal plains, which have low elevation, flooding associated with high tides
has been observed. At the same time, land subsidence is also a pressing problem.
Semarang City Government (SCG,2010) predicts that in 2045, the SLR will reach all areas
of altitude below 1.6 metres. Consequently, the majority of coastal areas in Semarang
will be inundated as the altitude of those areas just above sea level. Approximately 7500
hectares of coastal land would be inundated and more than 300,000 inhabitants would
be impacted. Among the above projections, the majority of damage will be to residential
areas, productive fishponds, and mangrove ecosystems. A case study report published
by the Global Fund for Cities’ Development (FMDV, 2012) shows that the assessment of
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economic damage and the cost of the impacts of climate hazards in Semarang City had
already reached the equivalent of 30 million Australian dollars (AUD) in 2008.

Some areas in Semarang have been identified as being vulnerable (MercyCorps et al.,
2010; SCG, 2010). These include economically strategic areas which are not far from the
coast and which are exposed to flooding and sea level rise, such as nodes of movement
(airports, seaports, railways and terminals), trade and industrial areas in the north of the
city, and historical areas and cultural assets in Semarang’s old town. People who live in
settlements located on riverbeds, which are exposed to flooding; people located on hilly
areas, which are exposed to high winds and landslides; people located on the city
outskirts which are far away from water sources; and people located in dense
neighbourhoods which lack basic services have been categorised as being vulnerable.

Figure 14 shows a simulation of coastal inundation over the next 100 years for the city
of Semarang. The dark blue colour in the eastern and western part of the city represents
20 cm inundation. The dark blue colour becomes lighter overtime. The lightest colour
represents 80 cm inundation. The blue gradations in between represent a 40 cm and 60
cm coastal inundation.

Figure 14: Projected Inundation due to SLR in Semarang City
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Source: Cited from (SCG, 2010) based on MoMF analysis, (2008)

SAMARANG CITY’S CLIMATE CHANGE POLICY
In 2010, the city government of Semarang finalised its city resilience strategies (CRS).
The CRS provides a scenario analysis of the consequences of no action, which represents
a business as usual version of intervention in dealing with the future uncertainty of
climate change, and a version of adaptive-sound intervention. Semarang’s CRS
encompasses seventeen adaptation actions for the short term (before 2014 and the end
of the programme), mid-term (5 years) and long term (10 years). However, the proposed
adaptation actions in Semarang’s CRS document are heavily oriented to physical
adaptation, and framed those actions into five major strategies. These strategies include
(SCG, 2010):
 Increasing the availability of drinking water for the citizens under extreme climate

conditions, during both flooding and prolonged drought.
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 Reduction of the negative impacts of flooding and inundation due to extreme rainfall

and sea level rise, especially in the strategic economic centres and the movement
nodes.
 Provision of sustainability supporting actions to various ongoing infrastructure and

water development programs.
 Protecting and diversifying the aquaculture activities of the city.
 Human resource development through formal and informal education and training

for the general public and government officials.

Water scarcity was the first issue managed immediately by the government of Semarang
under the flagship of climate change adaptation. In 2012, the Disaster Management
Board (BPBD) of Semarang City announced that eight of the sixteen districts in the city
were drought prone areas and placed the city seventh in the ranking of cities most prone
to drought in Central Java. Despite the increasing water demand caused by Semarang’s
population growth and urbanisation, there are many factors driving water scarcity in the
city, and climate change exacerbates this situation.

Drought creates future risk by decreasing the river’s flow as the main source for the
water company and by decreasing shallow groundwater stock, which is the source of
community wells. In contrast, with more intense rainfall predicted during future wet
seasons, there is a higher risk of flooding, which is a potential threat to community wells,
especially those in the low lying areas of the city. Floods will also cause more
contamination of community wells, especially in coastal areas where sanitation and
waste collection services are inadequate.
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Seawater intrusion and high tide inundation have also affected water quality in the
coastal region. Water from wells in this area can no longer be used for drinking water
and water quality is too poor to be used for other purposes such as washing and bathing.
The city government of Semarang estimates that currently about 51,000 households rely
on wells which have a high potential for contamination (SCG, 2010). In such hard times,
people adapt by buying water from informal sellers. The percentage of the community’s
expenditure on water is not small and global figures also suggest that Indonesia was
amongst the top five countries with the highest number of bottled water consumption
in 2011.In the last five years Indonesia’s consumption rate has increased by almost
twelve percent, the third highest consumption growth in the world (Rodwan Jr., 2012).

The city government cannot do much about the development of the water supply
network because the water service is semi-privatised. Providing clean water for all
through the development of piped networks across the city will probably never be a
policy of the city government, while it does not fit the cost-benefit calculation of the
water company. Yet in times of drought, the city government subsidises the distribution
of clean water through the use of mobile water tanks. Although this effort should be
acknowledged, from a sustainable climate adaptation perspective (Adger, Arnell, and
Tompkins, 2005; Eriksen and Brown, 2011), it contains a number of drawbacks. Firstly,
it does not consider the potential feedback of the adaptation action of broader efforts
to mitigate climate change. For example, it is likely that the distribution process using
water tank trucks will contribute to, rather than reduce, carbon dioxide emissions.
Secondly, it does not integrate local knowledge. The subsidy is for an exogenous action
rather than for an endogenous action. It may not be in the real interests of vulnerable
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communities since it creates dependence on government support rather than
strengthening their capacity to cope with similar challenges in the future.

The city government also tends to wait for mega-infrastructure project initiatives from
the central government delivered through their line of ministry. For example, from a
climate adaptation perspective, the development of the Jatibarang Dam in the southern
part of the city is an intervention of the Ministry of Public Works to address both water
shortages in dry seasons and flood control in wet seasons. On paper this mega project
is effective and provides a significant impact, but it involves a long process of waiting
and will take many more years to complete. In the meantime, the city government
continues its business as usual activities. The conservation of land and water,
predominantly through reforestation in catchment areas and dry land rehabilitation are
examples of this. This effort is expected to sustain the water flow of rivers and preserve
shallow groundwater.

Such conservation models have been assumed to be a recipe for addressing water
sustainability and overcoming water shortage issues. This assumption leads to action
mainly through reforestation and dry land rehabilitation programs, which have been
running for decades. However, based on the current governance arrangement and the
results shown to date, these conservation models face serious challenges, making it
difficult to see them as a part of any adaptation solution. Firstly, these conservation
models cannot stand alone because they are highly dependent on other urban
development policies, which at this time have not been integrated with such
conservation models. Secondly, these conservation models give long-term results or
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indirect benefits, which then reduce the public’s or stakeholders’ incentives to do so. It
is suggested that successful adaptation responses should be robust enough to respond
to immediate risks without neglecting broader feedback processes and they should be
able to empower vulnerable groups.

DEVELOPMENT AND IMPLEMENTATION OF WATER HARVESTING MODELS
The development of the rainwater harvesting system project has been implemented at
the community level and was chosen in order to anticipate the longer periods of drought
predicted in the future. Water harvesting was not a city government project until the
incorporation of climate change issues by the government. The project covers both
individual systems within households and collective systems installed in public buildings
and facilities. The project was initiated through a pilot test, which was allocated to one
location of the Sukorejo sub-district, in the south western part of the city, which
according to the vulnerability assessment, is categorised as being vulnerable to drought.

Through careful evaluation using resiliency criteria, the up-scaling of the
implementation of the rainwater harvesting project began in 2010. A comprehensive
study, both technically and economically, of rain harvesting feasibility for the city was
completed prior to up-scaling. The up-scaling was implemented in two areas, the
Wonosari sub-district for individual systems covering five households, and the Tandang
sub-district for communal systems covering one public school and nearby sixty
households. Since 2011, the city government of Semarang has expanded the
implementation of rainwater harvesting systems. In the context of the city’s adaptation
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to climate change, rainwater harvesting is a part of an innovation technology solution
to increase the supply of water, given the predicted longer periods of dry seasons,
especially in areas where the services of water companies are not available and where
there is an inadequate water supply from other sources.

The city government of Semarang has simply integrated this rainwater harvesting
system strategy under the Environmental Agency’s formal statutory water conservation
program. Previously, the water conservation program consisted of the development of
biopore 8 holes and infiltration wells. In the last two years, the city government of
Semarang, led by the Environmental Agency, installed thirty-three communal rain
harvesting systems and these are spread across a number of sub-districts. A statement
from one of the heads of division in the Environmental Agency reflects this outcome:
In the first year [2011], we replicated [the rainwater harvesting project] at 10
locations. All were installed in sub-district offices, especially in the Semarang low
land areas. Why do we locate them in the low land areas? Because we prioritise
the upper hilly areas of Semarang for the use of natural catchments. As the low
land areas [mostly] have been impervious, we introduced the rainwater
harvesting. This year [2012] we added more in twenty-three locations: seven
were installed in sub-district offices, and sixteen were installed in school
buildings. This year we included school buildings, because we expect that
teachers in these schools will later tell [this experience] to students. Through
this, they [the students are expected to be an agent to their families] can push
the application of the rainwater harvesting model at household level…. The
recipients of this project were so grateful. In the coming years, given an
institutional approval, I (the Environmental Agency) will expand it to locations
that have not been obtained. (Interview-04)

8

Biopore is a simple water infiltration method aimed at increasing the capability of soil to
absorb water by making holes in the ground and filling them with organic waste to
producecompost.

186

Additionally, the city government also plans to involve private sector bodies, which
currently support the city government’s re-plantation program through their corporate
social responsibility (CSR) funds, in order to achieve a shift in favour of the rainwater
harvesting projects.

This strategy is considered to be robust in response to drought because the rain
harvesting system is a solution that can be accessed by all community groups, including
those who are categorised as poor, with further opportunities to reduce costs. The
system can be adapted to the characteristics and potential of each area and also uses a
simple technology that is already available in the community. In the case of heavy rain,
the system reduces the risk of flooding by reducing water run-off and moderating the
burden on the city's drainage network, which is still in poor condition. A study reveals
that in 2010, the local government of Semarang had implemented only nine percent of
its drainage master plan. Based on the trend of budget allocation for the drainage
infrastructure and without any intervention from the central government, it is likely to
take more than 100 years for the city government to complete this implementation of
its master plan (UNDIP, 2010). The development of the rainwater harvesting system in
Semarang is reported to be a feasible adaptive strategy as acknowledged by the FMDV
(2012, p. 51):
The project feasibility study shows that the rainwater harvesting system is an
alternative water supply and not only mitigates the impact of flooding and water
shortage (which affects sixteen city districts), but also allows the residents to
make savings. Indeed, depending on the type of water supply previously used
(public pipe network, wells with or without an electric pump, river water),
families can save between 22 AUD and 276 AUD a year (for an investment of 58
AUD per household for a collective project, given that the monthly income for
poor populations is less than 30 AUD, i.e. 364 AUD a year). Following the success
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of the pilot action, the city has engaged in a public-private partnership to
develop the system in other districts of the city.

Nevertheless, the city government has realised that socialisation and program
synchronisation is needed to further support implementation of its rainwater harvesting
projects. Yet most people are not very familiar with rain harvesting methods and there
are public doubts about the quality of the rainwater. Several interventions that have
been undertaken previously by the city government to overcome drought must be
synchronised with this new initiative. Program synchronisation is hoped to lead to a
better targeted implementation of rain water harvesting on the ground, so as to avoid
overlapping beneficiaries when program delivery involves more than one government
agency. The main priority of this initiative is in neighbourhoods where the community is
unable to access the city water network and which are categorised as highly vulnerable
to drought.

These case study examples show that the city government of Semarang has been trying
to change its policy orientation in dealing with drought and water shortages following
the development of the city’s climate change strategies. Firstly, the policy orientation
shifts from one that previously relied on large-scale infrastructure projects and was
highly dependent on the central government’s initiatives for smaller scale, but possibly
more robust and manageable, projects. This is evident and applies to other issues
beyond drought and water shortages. There has been, for example, a policy orientation
change in dealing with the issue of flooding as well. Instead of relying on a system of
dams and polders, which is not within their authority, the city government is attempting
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to develop a Flood Early Warning System (FEWS)9. Secondly, the city government has
been trying to diversify its strategy for coping with drought, which previously relied only
on a long-term strategy of water conservation solutions, to a more short-term strategy
where the benefits can be directly felt by the community.

Table 17: Policy Orientation Change: Drought & Water Shortage in Semarang

Before Development of
Climate Adaptation Strategies

After Development of Climate
Adaptation Strategies

Reliance on large scale
strategies

Focus on small scale and
manageable strategies.
(E.g. rain harvesting)

(E.g. Dam development; water
pipeline development).

9

NOTES

Dam and water pipeline
development are not the
authority of city government.
People without access to water
pipelines and those living with
water shortage are mostly lowincome families. Poor service
from water companies and
expensive instalments for water
pipeline has made water pipeline
provision not an option for them.

Less focus on direct benefits
to people.
(E.g. conservation programs
through tree plantation).

Strongly focused on direct
benefits to people.
(E.g. rain harvesting)

Reactive
(E.g. water delivery through
mobile watertanks during the
drought seasons).

Anticipative
(E.g. rain harvesting)

The water harvesting system fits
with the adaptation or the
resilience criteria more than any
other proposed drought and
water shortage related
intervention. Providing direct
benefits to people is one of
resiliency criteria of adaptive
actions.

The city government of Semarang under the flagship of climate change adaptation program is
implementing a threeyear duration flood early warning system (FEWS) project located in
Bringin River catchment areas and this system is expected to be replicated in other river
catchment areas.

189

5.3.2. THE CITY OF PEKALONGAN
GENERAL DESCRIPTION
Pekalongan is one of the secondary cities in the Province of Central Java. Located on
Java’s north coastline, Pekalongan is approximately 120 kilometres to the west of
Semarang, the capital city of Central Java, and is adjacent to the Java Sea. The total land
area is forty-five square kilometres or approximately twelve percent the size of
Semarang City’s total land area. Administratively, Pekalongan consists of four districts:
West Pekalongan, North Pekalongan, East Pekalongan, and South Pekalongan, and they
are further divided into forty-seven sub-districts. As a coastal city, the characteristic of
Pekalongan’s topography is relatively flat. The total population of Pekalongan in 2010
was around 280,000 inhabitants. The population has continually grown in the past ten
years at an average of0.63 percent annually.

The three major activities in the city which have the highest percentage of the labour
force, are industry (70.94%), trade (10.38%), and the financial sectors (5.42%), while the
agricultural sector only contributes 3.69 percent. The industrial sectors are dominated
by the batik industry and its chain of economic activities such as woven and yarn
production, textile industries and clothing production. In 2008, almost thirteen square
kilometres (28%) of Pekalongan was used for agricultural uses. The agricultural land in
Pekalongan is mainly dominated by paddy fields rather than coastal fishponds or
seaweed cultivation. The rest, thirty-two square kilometres (72%) consists of other types
of non-agriculture land use such as residential, industrial, trade and other commercial
functions.
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The growth of settlement in the city is not yet balanced with the provision of basic
infrastructure and services such as sanitation, drainage and waste collection.
Approximately forty percent of households in the city are not equipped with private
toilets. The drinking water pipeline only serves thirty-seven percent of the total
households in Pekalongan and it is concentrated in the city centre. The rest of the
citizens consume water from private or public shallow wells. Triggered by a poor solid
waste collection system, more than often rivers in Pekalongan also serve as rubbish
dumps. As a result, some rivers in Pekalongan are heavily polluted. River pollution in the
city is also caused by the activities of batik production, which is a major livelihood for
the people of the city (UN-Habitat, 2010).

The total of Pekalongan’s greenhouse emissions is just a quarter of Semarang’s
emissions. The city contributes a carbon equivalent of approximately 453,667 tonnes
(PCG, 2011a). Domestic activities share approximately twenty-seven percent of the total
emissions and are the heaviest emitter. Emissions from industry are the second largest
at twenty-five percent of the total emissions. Other significant emission contributors
come from the waste and transportation sectors, which share about twenty-two and
twenty percent respectively.

Climate change has been observed in Pekalongan. The Ministry of Marine and Fisheries
states that over the last three decades, temperature in Java’s north coastline including
Pekalongan has increased 0.004 to 0.040 degrees Celsius per year on average and it is
predicted to increase from 0.4 to 4 degrees Celsius in the next hundred years (MoMF,
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2008). Over the same period, rainfall patterns in the region have changed, especially
regarding the length of wet and dry seasons as well as rainfall intensity. For instance, in
1980, dry months only occurred in July, while in 2007 they occurred from May to
September. Seen through these conditions, there was a longer dry period in 2007. On
the contrary, the precipitation in 2007 was much higher than in 1980. In 2007 the
precipitation, especially from November to December, reached 500 mm, which
previously caused floods in some lowland areas. The inability of the main rivers, as
regional drainage, to receive and to retain rainwater coming from the city’s southern
hinterland exacerbates this situation. Secondary and neighbourhood drainage systems
are often unable to channel the accumulated rainwater to the main drainage system.
This has caused the surrounding areas to suffer from floods, especially when there is
heavy rain.

A quick assessment study of the vulnerability of Pekalongan showed that the impact of
sea level rise is evident, especially in the northern part of city (P5-Undip & UN-Habitat,
2010). Inundated areas have increased overtime. Sea water has inundated the lands
which before were settlements, fishponds, rice fields and swamps. Thus, inundation has
caused land use change in the city. In 1996, the total inundated areas amounted to 150
hectares. Fifteen years later, the number is in fact almost six times higher. In 2010, the
total inundated area reached 885 hectares. Inundation has affected the seaport, offices,
traditional markets, settlement areas, education facilities, roads, rice fields and coastal
ponds.
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Figure 15: Estimation of Possible Inundated Area due to Sea Level Rise in Pekalongan
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Source: Tegal BMG Data analysed by MoMF (2008)

Flood and inundation due to sea level rise has resulted in economic loss for the city. For
instance, in 2008, approximately thirty percent of the agriculture lands in West
Pekalongan were inundated, which reached forty-eight percent in North Pekalongan. In
addition, more than half of the coastal fishponds were damaged by flood. Almost all of
the fish farmers in the northern part of the city are vulnerable to losing their farms every
time flooding and inundation occurs. The Ministry of Marine and Fisheries developed a
sea level rise simulation by estimating a 0.8 metre sea level rise in the next one hundred
years (MoMF, 2008). Under that scenario, the estimation of inundation in Pekalongan
will reach up to two kilometres inland, wherein the total amount of land inundated could
reach more than nine hundred hectares. Figure 15 illustrates the projected situation.
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PEKALONGAN CITY’S CLIMATE CHANGE POLICY
In 2011, the city government of Pekalongan released its climate change strategy, which
consists of eight strategies and fifty-one proposed adaptation and mitigation actions
(PCG, 2011a). These strategies include:
 Provision of weather information for disaster preparedness, and agriculture and

fisheries management.
 Flooding, inundation and disease control due to increased rainfall intensity and sea

level rise.
 Increased access to clean water for communities in the high risk areas affected by

flood and inundation.
 Increased energy efficiency in government, public, community and private buildings.
 Improvement of the transportation system through motorised vehicle control and

public transport management.
 Increased energy efficiency and material in production processes and liquid waste

management in industrial centres.
 Improvement of the solid waste management system to reduce emissions and to

increase urban resilience against the risk of flooding and inundation.
 Expansion of green open space and city parks to stabilise micro climates and to absorb

emissions.

Coastal inundation was the first issue that was managed immediately by the city
government of Pekalongan under the flagship of climate change adaptation. Besides the
topographical condition of Pekalongan, which is relatively flat and is lower than sea
level, poorly designed and maintained urban drainage systems have exacerbated the
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impact of sea level rise. For instance, the drainage system still lacks water gates at
several points that make it possible for water to flow into the coastal inland from the
ocean. Furthermore, the number of personnel employed for the operation and
maintenance of this system is also very limited and all water gates have been
insufficiently maintained. As a result, the drainage system is incapable of avoiding
backwater from the ocean during high tides and even under current climate conditions,
the impact of sea level rise is already immense.

In order to prevent the inundation of rice fields in the lowland areas, the city
government has practised a variety of activities such as development of an irrigation
system to separate salt and fresh water and has supported the construction of new
water gates to prevent inundation during high tides. Meanwhile, some farmers who are
financially strong have converted their salinated rice fields into fish or seaweed farms.
However, this adaptation is less effective since it cannot stop the high tides and coastal
inundation, which will mean more and more agricultural land will be unavailable for
cultivation. As for the fish farmers, they have elevated their pond’s embankments to
reduce the risk of loss when flooding or high tide occurs.

Coastal inundation affects several public services, especially schools and community
health centres. Since 2008, the city government has spent significant amounts of money
to elevate a few schools that are severely affected, typically seventy-five centimetres
above their original height. These schools also equipped themselves with pumping
systems to push the water out from the site; these measures must be continuously
carried out. During high tides, the health centre services of the local community are

195

transferred to the main health centre. Although such de-concentration of the
community health service is a rational strategy, floods and high tides often paralyse
transportation and roads from the local to main health centres. This situation makes it
difficult to access health services, especially for children and older people.

The existing final solid waste processing site (TPA) is another Pekalongan public facility
affected by climate change impacts. In the near future, sea level rise will threaten this
current open dumping system facility and at present it is exacerbated by coastal
abrasion. If the abrasion rate remains the same as today, it is predicted that within the
next three years the abrasion will reach the final solid waste processing site (P5-Undip
& UN-Habitat, 2010). The manager of the solid waste processing site also finds it very
difficult to dispose liquid substances resulting from the waste treatment installation
during the high tides. The combination of high tides and sea level rise in the future will
hinder the water flows from the liquid waste treatment to the coast. The manager is
concerned about water contamination due to back flow from the coast through drainage
and irrigation networks to several settlements nearby. The city government finally
declared that the existing solid waste processing site is not worthy of operation and has
promoted the development of a new regional solid waste processing site away from the
coast.

In residential areas, some people elevate their houses voluntarily and others do so
because they are the recipients of the Marine and Fisheries Ministry’s fisherman’s
housing scheme program. Although these elevated houses make them flood proof, the
risk of flooding and inundation are still there and this makes it difficult for the residents
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to perform their daily activities. Such initiatives have exacerbated conditions for those
who cannot afford the cost of elevating their houses. The development of a program
regarding the renting of housing flats, built in a flood-free area, known as Rusunawa, is
considered by many as being a successful strategy, but in fact solves only the housing
problem and has not been able to resolve the issues of coastal inundation.

Regarding the non-physical aspects, the city government of Pekalongan has
implemented a community development program that emphasises community
participation and capacity building. In particular, this program provides skills training
and is followed up by a community livelihood assistance scheme aimed at poor people
who are especially vulnerable to climate change.

Strategies taken by the city government show that the government’s policy orientation
in dealing with coastal inundation is still best described as being incremental. There are
several strategies in place for dealing with various people’s vulnerabilities but they are
typically micro-oriented and non-systemic. These strategies have been running for
almost a decade but have been unable to resolve the issues because they did not
address the root cause of the problem. The case of elevated houses developed under
the fisherman’s housing scheme was ineffective for the long run and has created
externalities for surrounding neighbours. If such adaptive strategies are continuously
developed, there will be no significant changes in the condition of Pekalongan’s coast
and the quality of life of its people. Inundation and sea level rise will remove the benefit
of any incremental investment in the city in just a few years.
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The development of critical infrastructure such as dikes and water gates for the city are
very helpful, but in the long-term their effectiveness in reducing the impact of climate
change is questionable, when these measures are not accompanied by adequate
infrastructure maintenance or if the existing pattern of maintenance applies. This is
further complicated when the management of this critical infrastructure requires
integrated management with neighbouring districts. Without this management, the
development of this infrastructure will not deliver its expected outcomes.

After the climate change strategy was finalised, the city government of Pekalongan
achieved its highest awareness ever of the fact that sea level rise was unavoidable and
it has become one of the most significant challenges for the city. The government also
considered alternative interventions or adaptive actions to resolve multiple
vulnerabilities simultaneously. In other words, the city government considered
adaptation actions that would contribute significantly to the city’s resiliency as a whole.
The city government changed its policy orientation toward coastal inundation issues
drastically through the development and implementation of the drainage master plan
and the revision of Pekalongan City’s spatial plan, which will be discussed in more detail
below.

DEVELOPMENT AND IMPLEMENTATION OF DRAINAGE MASTER PLAN
Development and implementation of the drainage master plan cannot be separated
from the interests of the city government of Pekalongan. The master plan is to secure
people’s settlements, including their assets (e.g. public facilities, lowland rice fields, for
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example) in several sub-districts away from current and future seawater inundation.
Additionally, the failures and ineffectiveness shown by the previous uncoordinated
actions of community and government to address coastal inundation is another push
factor for the development of the drainage master plan. For example, the development
of a four-kilometre permanent dike and other several other hundred metres of
emergency dikes were less successful and were unable to stop seawater from entering
the city’s inland areas. This effort did not make the city better off since it the
management of its larger systems was completely forgotten. These larger systems are
other two river sub-systems in the north west and north east of the city that
administratively belong to other city governments. A senior government staff member
of Pekalongan City who is responsible for infrastructure development and a member of
climate change working group states:
So it’s impossible for us [Pekalongan] to work it [addressing seawater
inundation] out alone. The management of a river subsystem that belongs to
the district government of [Kabupaten] Pekalongan is required because it is an
inter-connected system with Jeruksari [north western sub-district] and the
management of the eastern sub-districts requires management of a river
subsystem that belongs to the city government of Batang. … Now, we are
intensively coordinating this with these border city governments. (Interview-29)

The development and implementation of the drainage master plan is the second
component of the climate change strategy of Pekalongan. The drainage master plan will
include a major reconstruction of the city's drainage system with increased measures
for the existing drainage related adaptations. Funded by the Ministry of Public Works
(MoPW) of the central government, the construction of a polder worth the equivalent
of three million AUD, equipped with a pumping system to restore inland water overflow
back to the sea, was one of the components of the master plan. Some other strategic
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components of the drainage master plan include the construction of additional
floodgates, improved maintenance of the existing floodgates, increasing personnel for
operation and maintenance, and community environmental education.

After realising that the management of coastal inundation cannot be stand-alone, the
city government of Pekalongan started another initiative to expand the drainage master
plan of Pekalongan by involving two other neighbouring city governments. Pekalongan’s
climate change strategy served as a platform for the city mayor of Pekalongan when
conducting initial discussions and in persuading the other two city mayors to take joint
action in adapting to climate change. Eventually, these three city mayors reached a
principal agreement to address inundation. The city mayor of Pekalongan asked the
Central Java Province Government to facilitate this cross-border initiative. Without such
proactive leadership, it would have taken longer to gain attention and support from the
provincial government. The city mayor of Pekalongan has appointed the secretary of the
city working group on climate change to follow up on the process. With this opportunity,
there has been another effort made by the working group to influence peer neighbour
city governments to establish climate change working groups and to develop climate
change strategies. This phenomenon shows the early establishment of inter-municipal
networking for adapting to climate change impacts.

The development and implementation of the drainage master plan is particularly
relevant to the challenge faced by the city. Firstly, the development and implementation
of the drainage master plan is part of a flood control and inundation management plan
to respond to the greatest impact of climate change in Pekalongan. Implementation of
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the master plan, to date, does not yet seem to have resulted in negative effects on
broader systems such as public health nor social externalities for the community.
Secondly, the development and implementation of the drainage master plan becomes
a cross-cutting strategy for the resolution of other sectors simultaneously. The
implementation of the master plan helps to reduce vulnerability in agriculture, fisheries,
housing, clean water, basic infrastructure, and the economy.

REVISION OF THE CITY SPATIAL PLAN
The revision of the spatial plan of Pekalongan, covering the period2009-2029, was used
by the city government as a strategy for adapting to climate change in the long term.
Concurrent processes between the development of its climate adaptation strategy and
the revision of the spatial plan gave an advantage to the city government in
mainstreaming climate change through its spatial plan. Prior to 2009, the spatial plan of
Pekalongan City was heavily pro-growth through allocation of a massive industrial zone
in the northern coast areas of the city. Few investors have been interested in
establishing new industry in Pekalongan, perhaps because there is lack of supporting
infrastructure and facilities allowing business to grow, and they may understand that
coastal inundation in the surrounding allocated areas will be a serious problem for
business. The new spatial plan has taken sea level rise and coastal inundation seriously
and was finally enacted in 2011. Pekalongan City’s spatial plan no longer considers the
northern coastal areas as an industrial zone. The industrial zone allocation has been
moved to the east and further inland, to a safer location, but with only thirty hectares
allocated. A massive conservation zone has been allocated in the northern coastal areas
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to replace the previous industrial zone. In addition to conservation along the waterways,
six sub-districts in the north coast areas and also along the coastline have been allocated
for mangrove conservation and a coral reef re-plantation zone (PCG, 2011b). This new
spatial arrangement, which reclaims 180 hectares out of a planned 900 hectares of the
city’s total public green spaces, is believed to improve urban resilience by addressing
coastal inundation and protects the city from future sea level rise.

The mangrove conservation program was introduced two and a half decades ago and
the city government has allocated equivalent to ten thousand AUD per year to cope with
abrasion rather than sea level rise. Unfortunately, the expected outcome of this
mangrove conservation strategy in preventing abrasion was less effective because of
inadequate conservation planning. The conservation areas for mangroves were sporadic
and scattered, such as around fishpond embankments. This new spatial arrangement
concentrates a massive mangrove conservation area along the coast, which is expected
to streamline the role of mangroves in preventing coastal abrasion and seawater
intrusion, and to decrease the impact of sea level rise. In these mangrove conservation
areas, the city government plans to use Geotube technology, a stabilisation method
using geo-textile bags filled with sand obtained from the coast and placed about fifty to
a hundred metres off the coast to catch sedimentation naturally. The cost of this
technology is believed to be much cheaper than that of a permanent construction and
it is expected that the sedimentation will take place over years and will continuously
increase. As a result, areas of sedimentation will be used as a means of growing
mangrove vegetation in the future.

202

Table 18: Policy Orientation Change: Coastal Inundation in Pekalongan

Before Development of
Climate Adaptation
Strategies
Rely on incremental-partial,
business as usual solutions.

After Development of Climate
Adaptation Strategies

(E.g. development of dikes
and water gates, elevated
buildings (houses and
schools), decentralisation of
health service.

(E.g. development and
implementation of the city
drainage master plan).

Coastal areas functioned as
the engine of economic
growth.

Coastal areas are directed to
create urban resiliency

Focus on more systemic,
comprehensive and
collaborative strategies

(E.g. City Spatial Plan
Revision).

NOTES

City government of Pekalongan has
succeeded in persuading its two
neighbouring city government and
reached an agreement to implement
an integrated cross-border drainage
master plan to address existing coastal
inundation and future sea level rise.
City government revised its spatial
plan and has reclaimed 180 hectares
of land in six sub-districts of the
northern coast of Pekalongan for
mangrove conservation in what was
formerly an industrial zone. The
industrial zone allocation is then
moved to the east, away from the
coast, with an allocation of only thirty
hectares.

Briefly, this case study example shows that the city government of Pekalongan has been
trying to change its policy orientation in dealing with sea level rise and coastal
inundation after the development of the city’s climate change strategy. The policy
orientation of the city government shifted from its previous reliance on incremental and
partial solutions that do not solve the root of the problem, to a strategy that is more
systemic and comprehensive and is based on inter-municipal collaboration. This is
evident and applies to other issues beyond the problem of coastal inundation. There has
been, for example, a policy orientation change in dealing with issues of waste
management as well. Instead of continuing with the existing solid waste processing site,
which is threatened by future sea level rise, the Pekalongan city government is
attempting to persuade its neighbouring city government to agree to develop a joint
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regional solid waste processing site, away from the coast. Nevertheless, in the
meantime, incremental and partial business-as-usual solutions are still pursued.

5.4.

END POINTS

This chapter has outlined Indonesia’s administration system and governance reform by
situating a case study in a broader Indonesian governance system and context. There
has been a significant change in terms of social, psychological and political life in the last
one and a half decades, which was marked by the collapse of the authoritarian
militaristic regime and the implementation of a massive decentralisation program,
through enactment of Law 22/1999 regarding regional autonomy. Basically, people and
local government sought a fairer mechanism. Decentralisation was demanded and
needed to be pursued in order to sustain Indonesia as a nation. As predicted, there were
many problems and weaknesses following this post-authoritarian decentralisation.
Therefore, Law 22/ 1999 was amended from Law 32/2004 regarding local government.
This chapter has discussed some improvements that the new decentralisation system
offers. This law, in conjunction with Law 25/2004 regarding the national development
planning system, determines the basic rule of the game, opportunities, and constraints,
for city governments. It determines the nature of the interaction of the national and
local governments in the country.

This chapter has presented potential impacts of climate change on Indonesia and has
described two case study cities, Semarang and Pekalongan. Climate change has
threatened and will challenge urban development in both cities. Climate change has
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resulted in a significant burden, not only to the community but also to these city
governments, especially in achieving the cities’ development visions. The two case
studies presented in this chapter explored substantial changes in policy orientation. The
chapter compares management of a specific urban development issue, before and after
the development of a city climate change adaptation policy. In each city, one case study
example is selected. Drought, which is equivalent to water shortage issues, is used as
the case study to illustrate policy orientation change in Semarang. In Pekalongan, the
coastal inundation issue is employed as a case study example.

The selected case study examples have shown a policy orientation change made by both
city governments when dealing with the same problem, before and after the
development of the city climate adaptation strategy. Instead of completely changing the
previous business-as-usual strategies, proposed new strategies have been designed to
complement them. However, this also brought a new perspective to how city
governments might address similar urban issues differently when they are threatened
by climate change.

The next chapter will explain this change in further detail. It will employ the advocacy
coalition framework to explain the development of city climate change adaptation
policies in both case studies. This core analysis will be organised into three key themes,
system parameters, institutional development, and the role of ideas, and they are
presented in the next three chapters.

205

CHAPTER SIX
THE SYSTEMATIC CONTEXT OF CLIMATE POLICY
CHANGE IN INDONESIA: PARAMETRIC STABILITY AND
INSTABILITY AND POLICY SUBSYSTEM BELIEFS

6.0.

INTRODUCTION

This chapter consists of two major analytical components. Firstly, it examines both
parametric stability and the instability of policy making in Indonesia. Parametric stability
sets the rules which have provided incentives for policy actors to maintain an existing
system, while parametric instability consists of a number of factors which have the
potential to disrupt the stability of the existing system. These stable and non-stable
parameters will be explored and analysed. Secondly, this chapter examines policy
subsystem beliefs with regard to climate change. In addition to system parameters, the
beliefs of policy subsystem are another variable that plays an important role in advocacy
coalitions.

6.1.

STABLE PARAMETERS

A relatively stable parameter is a set of variables representing various socio economic
and cultural values and geographical facts that are commonly understood by all policy
subsystems. Policy subsystems acknowledge that these values and facts are given and
will be difficult to change. According to the advocacy coalition framework (ACF), these
relatively stable parameters will possibly create long-term coalition opportunity
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structures. These parameters have been embedded in both case study cities for a long
time and may apply to almost all other Indonesian cities. Exploration of these stable
parameters in this case study are organised into six basic indicators, namely (i) the level
of community tolerance towards climate-related risks, (ii) the availability of climate
information to policy subsystem members, (iii) the nature of local government and
resources, (iv) local government’s development priority, (v) budgeting systems, and (vi)
central government resources.

The following subsections address each of these

indicators.

6.1.1. COMMUNITY TOLERANCE TOWARDS CLIMATE-RELATED RISKS
In responding to Kim’s (2002) critique that the ACF needs to account for fundamental
values of a society that could drive subsystem activities and policy change, this study
placed community’s views on climate related risk as an essential element of the stable
parameters. The impact of climate change has not only been felt recently, but was
experienced long before climate change became a popular issue in Indonesia. Indeed,
the impacts of climate change on Indonesian cities have caused most of the urban
population to become vulnerable. However, most of the affected communities are
familiar with this exposure and have dedicated their efforts to anticipating climate
change impacts in accordance with their capacity. In other words, communities have
made autonomous, unplanned and incremental adaptations. These types of adaptations
have been paramount given the limited amount of government investment to alleviate
the impact. For example, in the city of Semarang some communities already practiced
rain harvesting in response to drought when access to piped water was not available. In

207

other parts of the city, individual households elevated their houses, and communities
collectively elevated the streets in their neighbourhoods to deal with tidal floods when
city government assistance was limited. In the city of Pekalongan, a similar situation
arose. For instance, the fish farmers put additional nets in the surrounding fishponds to
minimise loss due to tidal floods because coastal protection infrastructure was not
established or maintained properly. These autonomous responses reflect basic human
adaptability to the changing environment (Forsyth and Evans, 2013; Malik, Qin, and
Smith, 2010). However, Smith and Wandell (2006, p. 282)state, ‘Practical adaptation
initiatives tend to focus on risks that are already problematic, climate is considered
together with other environmental and social stresses’. In both case studies, and it may
apply to the rest of the cities, these autonomous responses are likely to be perceived by
the affected communities as part of their living habits and they seem to have accepted
the risks resulting from climate change as a norm of living in these cities. They realise
that historically, the city of Semarang was formed on sediment land in the coastal areas.
The people then built their settlements on it and have been living in those areas for
many centuries. As nature is now taking back the land, people have become vulnerable.
A statement of a member of a local NGO reflects this view:
People in Semarang are already familiar with floods and Rob [a locally term
which refers to sea-induced flooding]. A traditional folk song that has been sung
from very long time [centuries] indicated this reality. The first line, which is also
the title of the song says: ‘Semarang’s river is flooding’. So, it becomes a popular
joke amongst the people saying that ‘if the rivers do not flood, it is not
Semarang’. (Interview-03)

However, others have a different view of people’s vulnerability. It is argued that the
vulnerability of these people is not caused by the physical impact of climate change
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alone. They have been physically exposed by climate related risks due to various external
factors that have made them powerless, and it has become difficult for them to avoid
the risks. This situation is a part of the nature of people’s vulnerability in many
developing countries. Instead of ameliorating the conditions of the urban poor, some
government policies and practices have resulted in an unintended consequence that
weakens people’s coping capacity and has left them with limited choices in dealing with
the current problems and the future challenges they face. For example, in Semarang,
there was a program to relocate communities from the riverbanks in the surrounding
areas of the city centre to the Sukorejo sub-district in the outskirts of the city. As a result,
due to a discontinuity of government support combined with a poor feasibility study on
the program (Taylor, 2011)has not made them better off. The program left people in an
isolated area away from their previous livelihoods and placed them in an area with a
new form of hazardous conditions - unstable land due to geomorphological forces. In
contrast, a government assistance program in the city of Pekalongan helped people
living on the riverbank to revitalise their houses and to provide sanitation in every single
house. This has not provided a much different outcome during the rainy seasons. An
urban social practitioner working in Semarang and Pekalongan stated:
…in Semarang [it is] a lot more complicated, socio like almost political economy
in the rounds of just the poverty and vulnerability where the people are exposed
to. So just to talk about climate change is completely removing the focus of what
they are experiencing because they have been systematically exposed … it’s
about the market, it’s about privatising dimensions, it’s about all these things
that have put them at risk … I think there many, many layers and many things
that lead to the exposures and risks, and climate change is just one of [them]
moments. So, they [people in Semarang and Pekalongan] don’t really talk about
climate change as the principle cause of their vulnerabilities. (Interview-32)
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This study shows that the perception of the majority of the people affected is of
vulnerability and the risks that they face are part of stable parameters. This perception
somewhat influences the treatment of the issues by the government. On one hand,
communities’ high level tolerance to risks and willingness to autonomously adapt to
environmental changes on the other hand, as indicated in both case studies, gave
government the incentive to defer climate change issues from policy agendas at the city
and national level, when possible.

6.1.2. THE AVAILABILITY OF CLIMATE CHANGE INFORMATION
From both the technical and political points of view, the availability of climate change
data and information is theoretically crucial in policy processes. Climate data refers to
the systematic documentation and management of sets of physically measurable data
such as temperature, rainfall, hours of sunshine, air pressure, relative humidity, wind
direction and wind speed, while climate information is the use of climate data to serve
a particular purpose. Some examples of climate information are monthly rainfall
averages, climate extreme indexes, climate risks and climate change projections. With
their availability, development of climate change adaptation strategies and plans would
be straightforward.

Unfortunately, data and information availability about climate change in Indonesia in
general is very limited, if not non-existent. This limited amount of data and information
was often not well documented and was not easily accessed until 2014 when the
DATACLIM (Data and Information Management on Adaptation to Climate Change)
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project aimed to modernise climate data and information storage systems were
completed. The project resulted in a web-based CCIS (Climate Change Information
System) in 2014, though it does not yet cover all areas of the country and is not specified
at the city level. This study argues that by 2010, the peak time of policy development,
the lack of climate data and information facts has weakened the general public and
policymakers’ awareness of climate change. An expert team for climate modelling in
Semarang struggled to downscale regional climate data into a local climate projection
model. A national partner of a donor agency criticised the availability of data and
information in Semarang and Pekalongan and its policy process, as follows:
There isn’t really information out there that allows in a form that is accessible
to all people, easy to understand and look at. You know how this might
represent different kinds of dynamics and issues in the cities. (Interview-32)

The willingness of people and government to engage in the issue of climate change was
possibly influenced by the availability of data and information. Yet, there is no clear
empirical relationship between climate data and information availability and its effects
on public opinion and the direction of decisions taken by the government. Whether an
adequate supply of climate change data and information will greater or influence
government decisions to a greater or lesser extent, remains case specific. Chapter 8 will
further address this issue.
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6.1.3. NATURE OF LOCAL GOVERNMENT AND RESOURCES
CAPACITY TO THINK OUT OF THE BOX
The innovations of local governments, which means the ability toact beyond routine
tasks when responding to new emerging issues, are problematic. The nature of
Indonesia’s centralised governance until the end of 1990s, which placed local
governments as bodies to merely implement national government programs, has made
a significant contribution to shaping the characteristic of being less innovative. The
dependence of local governments on initiatives and commands from the national
government has been sensed by central government. A statement of a national director
in one of the central ministries reflected this nature:
Which is no less important is the role of the national [government]. It [a new
task for local governments, such as climate change] should be a part of the
national policy. Let's say, central government mandates that city governments
must have an adaptation and mitigation plan for climate change, and
accompany this mandate with a law and required operational guidelines,
definitely all city governments will develop it immediately. So if there is no such
national direction on one side and there is no awareness from the city mayor on
the other side, it does not work. (Interview-07)

Basically the availability of national commands and operational guidelines become a
prerequisite for involving local governments in a particular issue and increasing their
concern about it, including issues of climate change adaptation. Otherwise, it would be
impossible for and difficult to expect local governments to think and act beyond their
business of routine tasks. The case of the national government’s mandate to Indonesian
city governments in allocating thirty percent of their area to green public space, for
instance, proved the nature of local government bureaucrats in the country. The city
governments of Semarang and Pekalongan confirmed this point of view.
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On one side we have a strong decentralisation spirit, on the other side we lack
capacity, and do not know what we should do [in responding to new tasks]. So,
we only do things when a clear guideline from central government is available.
(Interview-14)

One of the city mayors in the case study admitted to this fact and stated:
What has happened here is that our human resources do not want to change.
What they want are the routine task only. [This is what is in their minds:] If it
just works like this, why do we need to change? This is our problem. So, I have
to continuously encourage them to go beyond routine, leaving the box of
bureaucracy and being entrepreneurial government bureaucrats…This is what
my expectation is of them for the future. (Interview-28)

FINANCIAL CONSTRAINT AND RESPONSES
Given the lack of funding and budget stringency at the city government level, almost all
local governments have embraced a view that upper level government, both provincial
and central governments, should have greater concern for problems and challenges
faced by the city governments. They have at least a portion of responsibility to address
city government issues. In response to this, city governments are welcome not only to
any national government programs but also to donor and international agency invested
programs. The following statement from a member of a local NGO working in both case
study cities illustrates this fact:
They [city governments] lack a budget. The most strategic thing for them is how
to get the money. So many agencies… if they hear about a certain package or
project from the national government level, they will go for it and get it. Even if
they do not have a strategic plan, they will create it later. (Interview-32)

A senior climate change policy advisor of an international agency working in both case
study cities, and who has experience in delivering similar climate change programs in
eight other city governments, also confirmed this view:
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I think the situation is like this: most of our city governments will receive a
project or a program offered to them. (Interview-31)

Based on this fact, in general, Indonesian city governments remain opportunistic, which
helps in fulfill their development agendas in the midst of budget restrictions and
financial constraints. In all likelihood, the city government will always be open to any
kind of external interventions as long as they bring benefit to the people and have
advantages when dealing with the current development issues. However, this tendency,
to some extent, results in another problem which is related to commitment after
receiving the programs. The commitment of city governments, who are not quite sure
and have a lack of understanding about a newly introduced program, such as climate
change, will lag behind during their journey through the program. For this reason,
program managers from donors or international agencies employ the use of a relatively
powerful elite politician and an appropriate collaborative partner, as well as an
operational institution at the local level.

POWER STRUCTURE AT THE CITY LEVEL
Rooted deeply in Indonesian local government bureaucratic culture is a view that the
city mayor is the most influential political elite person at the city level. The top down
decisions of a city mayor really matters and is significant to local government
bureaucracy. Following the decentralisation reform in the country over the last decade,
the level of authority assigned to city mayors has increased significantly. For example, if
required, they have the authority to establish new governmental structures. However,
the reform also requires elected city mayors to prepare five year development plans
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within three months of their appointment. This has made city mayors highly dependent
on administrative bureaucrats. These administrative bureaucrats play a central role
since they already prepared plans on behalf of the city mayors. So, whatever visions the
elected city mayors have, they will definitely have to accommodate many programs that
exist in the bureaucracy before their terms. A city mayor’s development vision will only
give additional colour to the plan. In other words, it simply emphasises or strengthens a
few prioritised aspects. A senior bureaucrat of a local government stated:
When a city mayor is appointed, we already prepare everything, including the
planning document. It is a bureaucratic task, right? ... We do know that the vision
and mission of city mayor will change every five years, but the content of the
[five-year development] plan actually remains the same. (Interview-10)

More evidence of the significant role of bureaucracy was reflected in the case study of
Semarang. When the Rockefeller team (RF) team decided to work with Semarang and
was seeking confirmation from the city government to ensure program sustainability in
the upcoming mayoral election, a senior bureaucrat in the city convincingly gave
assurance to the climate change program, no matter which candidate is elected.
Another issue for Semarang [was] the restructuring of the city government and
mayoral election in January 2010. … After initial consultations with the
Semarang Environmental Board officer, who [had] been the projects main
contact, the meeting with the mayor or his representative was scheduled for
August 2009. … The project team successfully met with city secretary (SEKDA)
who was very supportive and responsive towards ACCCRN project and highly
interested to be the city partner. She [ensured] the sustainability of the project
during and after the election, as this project is in line with national priority and
policy. At the same day, the formal Letter of Interest was signed and submitted
by the mayor. (MercyCorps & URDI, 2009, p. 13 with emphasis).

Among other governmental agencies at the city level, the Regional Development and
Planning Agency (BAPPEDA) is the strongest and the most resourceful bureaurocracy at
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the city level. The BAPPEDA has a major role in coordinating the preparation of the city’s
development plan and the implementation of cross-sector development programs.
Additionally, this institution is responsible for designing the city’s budgeting policy,
which is later submitted to, and becomes a subject of debate within, the local parliament
(DPRD). Many top bureaucrats in the BAPPEDA usually have a close relationship with the
city mayor. Therefore, this institution is the most preferred collaborative partner in the
implementation of externally funded cross-sector programs at the city level.

6.1.4. LOCAL GOVERNMENT’S DEVELOPMENT PRIORITY
A recent study regarding local government planning perspectives on climate change in
Indonesia demonstrated that climate change adaptation is not a priority due to lack of
awareness, competition with other immediate development needs, and elusiveness of
the issue for most of the decision makers (Yoseph-Paulus, 2014).To date the priority for
the city government of Semarang has been economic development, which is mainly
oriented to increasing regional income and employment, known as pro-jobs. Equally
important, the attention of the city government has been on pro-poor programs, which
are expected to deliver a direct benefit to the urban poor in the short term and in a
measurable way. Direct cash benefits, free education, and free health care programs for
the poor are some examples. All these programs are favourable, in particular to city
mayors, because they give advantage to shaping the city mayor’s leadership image to
the public, which is important in maintaining and increasing their electorates in the next
election.
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Climate change issues, which have been associated merely as being pro-environment,
become a lesser priority issue for city governments. Environmental issues in Indonesia
are less attractive as a political commodity in attempting to gain massive electorates.
Therefore, without other external intervention, the probability of having genuine local
government policies and deliberate initiative actions in response to climate change is
low. A considerable effort to engage city mayors in considering climate change as
important is another development issues, in order for the mayors to encourage support
from all top managers and mid-level staff in every single local government agency.

6.1.5. BUDGETING SYSTEM
The budgeting systems of governments in Indonesia are so rigid because they regulate
by sectors in great detail different types of eligible funded programs and projects. Every
single item of the programs and projects has its own budgeting code. The system has
been criticised as being inflexible because a particular project, which does not belong to
that code, will be difficult to initiate and most likely will never get funding approval.
Climate change adaptation is a new term which literally does not belong to a particular
sector and obviously does not exist in the budgeting codes. Therefore, climate
adaptation programs and projects have not yet been recognised in the statutory
budgeting system. This could discourage city government bureaucrats from improvising
climate change related programs. Instead of proposing such related programs, they
prefer to propose other programs that have a greater chance of approval. An academic
formerly working for an international agency focusing on climate change adaptation
stated:
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Improvisation of climate adaptation programs into government budgeting
systems becomes one of the crucial challenges … Even if the climate adaptation
budget could be approved, [due to lack of capacity] the interpretation of the
implementing organisation will vary. (Interview-16)

Therefore, without fundamental reform of the government’s budgeting system, city
governments will find it difficult to propose climate change programs and projects in
their statutory development plans and to receive funding approval for them. The
proposal would be declined, even before it arrives in the parliament. This locked style
budgeting system creates disadvantages for local government innovation, especially for
newly introduced policy domains including climate change adaptations.

6.1.6. CENTRAL GOVERNMENT RESOURCES
The central government of Indonesia has a much larger financial resources than its subnational governments. The central government channeled funds through national level
ministries to create a number of programs and some of them may involve city
governments. In climate change programs, for example, several ministries at the central
government level designed the Climate Village Program (PROKLIM), the Resilience
Village Program (PDT), the Green City Program (P2KH) and the development of the
National Action Plan for Greenhouse Reduction. Although having better a quality of
human resources, the central government, unfortunately, still does not have sufficient
human resources to deal with the huge complexity of the implementation of these
programs coming from almost five hundred local governments across the country. The
central government lacks the human resources available to ensure that the
implementation of these programs at the city level are on the right track. Therefore, the
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success of national programs generally materialises when facilitators or intermediary
actors representing the existence of the central government at the local level are
involved. Unfortunately, there has been no such investment with regards to climate
change adaptation programs. In other words, the central government has not yet
invested its financial resources in involving civil society or non-government actors as
intermediary agents to support the implementation of the national climate change
programs, with the exception of the development of the National Action Plan for
Greenhouse Reduction.

Other than these stable parameters, external subsystem events or non-stable
parameters are the other elements influencing policy change. The next section will
explore these non-stable parameters in both case studies.

6.2.

NON-STABLE PARAMETERS

Non-stable parameters, sometimes known as external subsystem events, are the other
set of less unpredictable variables representing the potential to produce a dramatic
change in various socio economic conditions and values. In other words, they have the
potential to influence the instability of policy subsystems. In contrast to relatively stable
parameters, policy subsystems find it difficult to understand in advance when and why
these events materialise. The nature of these variables can be categorised as a occurring
rarely, however they are influential enough to disturb the status quo, for example, a
global financial crisis which leads to sudden changes in socio economic conditions or
public opinion. In this case study, a shift inattention from mitigation to adaptation, and
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an increase in investment for adaptation programs made by a number of donor and
international agencies, are the main external subsystem events that influence local
climate change policy making. For many reasons, some of these donor and international
agencies have a special interest in cities in developing countries. Consequently, this
external subsystem event influences, and even changes, the governing coalition system
in which they operate.

This section discusses how the involvement of these donors and international agencies
has changed the constellation of power at the local level. Approaches and resources
brought by these institutions are believed to be contributing factors that have given
enough incentive for local governments when adapting to climate change. They have
determined the way local governments develop strategies and adapt to climate change.
The exploration of the external subsystem events is organised into two major themes,
namely (i) donors’ and international agencies’ approaches and (ii) resources brought by
the donors and international agencies.

6.2.1. DONORS’ AND INTERNATIONAL AGENCIES’ APPROACHES
Several approaches have been designed by donors and international agencies to
increase the chances of the city governments of both Semarang and Pekalongan to
develop their local climate change policies. Firstly, these donors and international
agencies developed a set of criteria for city selection. Some of these criteria have made
it easy for donors and international agencies to find cities that are relatively supportive
of their climate change initiatives or programs. In Semarang, for example, ‘political will’
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and ‘demand driven’ are two out of ten criteria agreed on by the Rockefeller Foundation
(MercyCorps & URDI, 2009). The criteria of ‘political will’ and ‘demand driven’ reflect
endogenous factors contributing to a program’s success. These criteria definitely
contain a strategic objective, which is to avoid political resistance and to increase
acceptance of the climate change initiatives within local government. An official ground
check process was designed in order to assess these criteria. The ACCCRN city selection
report revealed this process:
The primary objective of the city visits was to investigate political will,
government responsiveness, potential for doing projects in the city, city
resilience to political change, and city vulnerability. The cities were then
required to submit a formal Letter of Interest to be ACCCRN city partner to meet
demand driven criteria (MercyCorps and URDI, 2009, p.8).

Similar criteria were also applied in Pekalongan, when the UN-Habitat chose the city
government of Pekalongan as a pilot for the Cities and Climate Change Initiative (CCCI)
in Indonesia. The presence of ‘local leadership’ was one of the most influential factors
leading to the decision of the UN-Habitat to select the city. The leadership of
Pekalongan’s city mayor in previous national government human settlement programs
in collaboration with the UN-Habitat was proven successful and received recognition.
This created trust and established a mutual understanding between the city government
of Pekalongan and the UN-Habitat. As a result, access to the key decision maker in
Pekalongan City by the UN-Habitat was not an issue. Therefore, bearing in mind this
experience and the privilege of engaging with the top decision makers, the UN-Habitat
in a straightforward process determined Pekalongan as the CCCI pilot city over other
cities in Indonesia. An academic who was working on a climate change project in the city
stated:
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Pekalongan city historically has been a testing ground for various projects, both
initiated by the central and province governments; and the Pekalongan
government was relatively successful there…. The city government was already
familiar with various new introduced programs. Therefore, when the climate
change program (CCCI) came, all stakeholders, particularly the city mayor and
the entirety of policy makers were ready and can accept it easily.

Secondly, the donors and international agencies involved not only the key ministries at
the central government level, but also their peer organisations during the city selection
process. In Semarang, the Asian Cities Climate Change Resilience Network (ACCCRN) city
selection report described this particular process as a consultation with the national
government and other international institutions in order to develop profiles of the five
strong candidate cities out of thirty-eight shortlisted cities.
The team received recommendations from a consultation with national
government and international institutions, such as: the National Development
Planning Board (BAPPENAS), the State Ministry of Environment, Ministry of
Public Works, the National Council of Climate Change, the WWF, the GTZ and
the World Bank. (MercyCorps and URDI, 2009, p.7; emphasis added)

This involvement became a means for donors and international agencies to receive cues
from their peers’ experience about the chances of delivering a new initiative in the city.
The involvement of several central ministries in the process created significant
advantage, because it could be interpreted by local governments as being a signal for
agreement and national support to the newly introduced programs or initiatives. Equally
importantly, it is a means of exploring an opportunity for program collaborations. These
donors and international agencies are pleased to link their programs with their peers
and governments’ programs so they can make a more significant impact on the targeted
city. The ACCCRN city selection report illustrated this consideration.
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There were suggestions from the Rockefeller Team to strongly consider
Semarang as one of the city partners. This was due to potential collaboration
with the World Bank, which is interested in working in Semarang for their
Climate Resilience Cities project. … The selection of a key strategic city on the
island of Java is recognised as important for the ACCCRN project as the process
moves forward with increased national government engagement and plans to
leverage additional funding from both government and other donors. …
However, ensuring collaboration with the World Bank to work in Semarang is
very important to keep the commitment and enthusiasm of the city officials
towards climate change issues. (MercyCorps and URDI, 2009, p.13)

These approaches are more influential than anything else, including a quantitativebased prioritisation process, in selecting pilot cities for the climate change programs. If
the city selection was based on a set of agreed criteria in the technical study, Semarang
would not have been selected since its overall score was low. The ACCCRN Indonesia
City Selection Report (MercyCorps & URDI, 2009) revealed this process:
The city profiles, data gathered, and results of city visits were used to develop a
comprehensive evaluation/selection matrix. From the total scores, Blitar was in
the top position (score of 22) followed by Bandar Lampung and Bandung (score
of 21). Semarang and Palembang were in the next position (score of 20.5 and
20) … but it [Semarang] was selected following thoughtful consideration and
discussion with the Rockefeller Foundation ACCCRN team. (p.13)

Thirdly, donors and international agencies realise the strategic role of semi-political
forums or professional associations in order to promote their programs. Prior to the
agreement with Semarang and Pekalongan, the GIZ, for example, took advantage of the
Indonesian Local Government Association (APEKSI), a nation-wide forum for city mayors
across Indonesia, and convened a session of the APEKSI congress to promote its climate
change program to Indonesian city governments. Despite Semarang and Pekalongan
already being familiar with climate change due to the RF and the UN-Habitat
respectively, this forum was effective in increasing the level of exposure of both cities
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to climate change related issues. To some extent, this intense exposure created the
belief in the city governments that climate change was an urgent issue for their cities.

Fourthly, donors and international agencies encourage the use of a participatory
approach to drive and internalise climate change at the city level. This participatory
approach was applied in almost all processes, from vulnerability analysis to climate
change strategy preparation. In Semarang, an appointed research centre responsible for
the preparation of the vulnerability analysis involved a representation of a number of
local government agencies, local NGOs, and universities. The degree of involvement of
most city government representatives was at the level of consultation, while a few
representations of the local NGOs and universities were involved at the partnership
level. In Pekalongan, the preparation of the vulnerability analysis was definitely
participative since the P5 and the Kota Kita Foundation, two UN-Habitat consultants
responsible for it, were chosen to work with UN-Habitat because of their reputations in
prior collaborations with the UN-Habitat’s participatory planning pledge. Similar to
Semarang, only a few of the government staff and local NGOs were involved as partners
during the preparation of the vulnerability analysis. They were responsible for providing
local data and for arranging stakeholder meetings. The involvement of the rest of the
city government representatives was simply a token.

Regardless of their level of participation, a participatory vulnerability assessment that
involves the process of learning will affect policy subsystems in a number of ways. Firstly,
policy executives and government agencies will easily digest the vulnerability
assessment since the process informs policy executives and government agencies
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directly. Secondly, the active involvement of the policy makers and stakeholders who
are affected by climate change will make them less resistant and eventually will make
the findings of the city vulnerability assessment politically and socially acceptable. This
finding is relevant to Davies, et al.’s (2000) argument that research findings are likely to
be employed in the making of policies when potential users of the research evidence are
substantially involved in the process of obtaining evidence. Participatory vulnerability
assessment is essentially a process of connecting research and policy (Fazey et al., 2010;
Martello, 2005), although Burton and Mustelin (2013) suggest that greater participation
in climate adaptation planning does not always lead to better outcomes as, ‘It is difficult
to engage the public at large meaningfully in complex policy questions in which there is
empirical uncertainty and political disagreement’ (Burton and Mustelin, 2013, p. 13).

In the preparation of the city’s climate change strategies, the participatory pattern was
maintained. In Pekalongan City, for example, several workshops involving a number of
representatives from local governments, NGOs, universities, and community groups
were conducted in order to screen about ninety proposed adaptation and mitigation
options and then to prioritise them. Although the screening criteria was top down in
nature and the prioritisation process employed a quantitative-based scoring instrument
to make it easier, a more persuasive dialogue was carried out during the screening and
the execution of the instrument. Consequently, there was no significant friction about
the development of the city’s climate change adaptation strategies, as was stated by
one of city government officers:
There was no conflict because its process was participatory. … It was just time
consuming. We gave freedom to them, whatever their inputs were [they were
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accommodated]. In the end, there was an agreement so they receive it.
(Interview-27)

Finally, donors and international agencies have the power to direct or to determine the
types of strategies or interventions that are eligible to be funded. A particular adaptation
action which is regarded as important by city governments, is not always important to
donors and international agencies. They have control over strategies and in particular
proposed interventions to be implemented. However, this was not merely donor-driven
but it was more a demand-supply or transactive model involving policy actors at the city
level and the donors. As well, resiliency criteria were an important reference for the
donors and international agencies when approving the proposed adaptation
interventions. For instance, when the city government of Semarang proposed the
development of a climate change centre to support climate adaptation mainstreaming
at the city level, the RF did not approve it. However, the RF stated that it was fine for
the city government to continue this institutional based intervention on their own or
with the support of others if available. Instead of continuing this institutional
intervention, then, the city government of Semarang lowered their priority for the
development of the centre so that the priority of other adaptation actions would prevail.
This process was reiterated until the proposed action met the resilience criteria and both
parties reached agreement about the type of intervention to be implemented.

6.2.2. DONORS’ AND INTERNATIONAL AGENCIES’ CONTRIBUTED RESOURCES
Financial capital is the biggest resource brought by the donors and international
agencies. This resource has given enough stimulants for local government when
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adapting to climate change impacts and has determined the way local governments plan
for adaptation to climate change. However, this resource manifests in different forms,
such as technical assistance, capacity building, funding in policy research, and climate
project implementation.

This capacity building allocation and technical assistance that has been allocated to
some city government officials and other non government actors has made those who
previously had no idea about climate change became aware of it. The uncertain nature
of the climate change issue is an essential concept in the capacity building process.

Table 19: Allocation of Resources by Donors and International Agencies

Semarang

Pekalongan

Technical Assistance

Yes

Yes

Capacity Building

Yes

Yes

Policy Research Funding

Yes

Yes

Project Implementation Funding

Yes

No

These capacity building resources have created an understanding of climate change in
city actors and these resources have also created homogeneity in value between the
donors and city actors regarding the issue. Capacity building providers generally came
from donors’ partners, mostly NGOs or research institutes, either based in or outside
Indonesia. They were appointed to represent the donors and usually had a similarity in
interests and platforms, relevant experience in the issues, and considerable
understanding or knowledge about local conditions. These resources and technical
assistance have been allocated in several ways, such as in the form of training for local
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officials and members of NGOs, serial workshops and dialogues, personnel allocation by
the donors to deal with day to day management, and lastly, visits from experts to ensure
that technical tasks are properly accomplished. While in general, capacity building was
given to city actors, technical assistance was given to a limited number of city actors
who were appointed to, or were responsible for, the accomplishment of a particular
donor’s climate change program.

Funding for policy research and climate project implementation was another significant
resource brought by the donors and international agencies. They introduced policy
research, either at the strategic, evaluative, or technical levels (see Table 20). However,
the amount of climate change policy research prior to policy development varied, as did
the amount of funding allocated to climate project implementation. In Semarang,
funding brought by the donors to invest in policy research and project implementation
was a much greater amount than that in Pekalongan. Even, in Pekalongan City the donor
– UN-Habitat – did not provide funding for climate project implementation.

Table 20: Climate Adaptation Policy Research in Semarang and Pekalongan

Type of Policy
Research
Strategic

Semarang City

Pekalongan City

The risk and vulnerability of
Semarang City to climate change.
The economic costs of flooding and
coastal inundation.

The risk and vulnerability of
Pekalongan City toclimate
change.

The robustness of the city’s
masterplan drainage system when
dealing with future climate
variability.
Gaps between current and expected
development indicators after the
inclusion of climate change variables.
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Evaluative

The implementation of six small-scale
climate adaptation pilot projects.

Technical

Pre-feasibility on rainwater
harvesting projects and comparative
study with local best practices.

Detailed engineering design of
polder development.

Other than these parameters, belief in climate change of policy subsystem groups also
played a significant role in the policy process. The following section explores this theme.

6.3.

BELIEFS IN CLIMATE CHANGE

This section analyses the beliefs of policy subsystem groups regarding climate change.
As the multilevel approach is applied in the analysis, their beliefs will be described
accordingly at the national, province and city levels. At the national level, there is almost
a perfect homogeneous belief in the existence of climate change. Although there was
no formal consensus, the results of interviews at this level suggests that almost all policy
networks and policy communities have agreed on the existence of climate change and
that it is affecting the country. A non-government actor, who has actively engaged in
climate change policy at the national level, stated:
So far, I have never found anyone who extremely disagrees with the existence
of climate change…All of them agree with the result of the IPCC assessment that
climate change will be a fact of our future (Interview-12)

Obviously disagreement to some degree about the existence of climate change remains.
As the head of Indonesia Climate Change Council (DNPI), who is also the president’s
special envoy for climate change, remarked about those who did not believe in climate
change as ‘no longer a minority, since it is just one or two people’ (Interview-13). The
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few individuals who do not believe in climate change apparently come from one of the
technical ministries responsible for major infrastructure development. For example,
they argued that the recent intensification of floods in many Indonesian cities was not
the main result of climate change and that these floods were nothing to do with climate
change. If so, they argued that climate change may have been just ‘one percent’ of the
contributing factor, while the rest is caused by human factors, such as the lack of
investment in infrastructure development, inadequate management of solid waste and
uncontrolled land use. Although to some extent their positions were not completely
wrong, they undermined the belief in existence and the effects of climate change. Given
a formal establishment of the climate change secretariat and the development of
climate change strategies in the ministry, it is however very difficult to consider that
their perspectives are the official position of the institution to which they belong.

Basically, the debate at the national level was not about the existence of climate change,
but it was about two pragmatic but fundamental ideas:
•

Can the current state of development in dealing with some climate related problems
such as drought, flooding and coastal inundation be categorised as an adaptive
action?

•

What sort of target should be achieved and how do we measure the success of the
adaptation programs? Should it be a new and different target, independent of
existing and future business as usual national development targets, or is it the same
business as usual target set previously by the government?
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However, policy actors at the national government level did not bother to distinct
between business as usual and adaptation actions. Despite their high level of
uncertainty about climate change, it was difficult for them to do so. There was a kind of
consensus for not questioning whether a particular action is really an adaptive action. In
other words, most of the policy actors at the national level agreed with no-regret
adaptive actions. As for the targets of adaptations, they concluded that national level
adaptations are basically actions taken to stabilise the expected national achievements
in the future. In the absence of adaptation programs, central government is afraid of its
national objectives and targets will be negatively influenced.

At the provincial level, there was also no conflicting belief in the existence of climate
change. Among seventy actors within the provincial working group on climate change,
involving fifty-two government staff and eighteen representations from nongovernment actors and academics, none questioned the reality of climate change.
Therefore, the development of the Local Action Plan for GHG Reduction seemed to be
running smoothly. No one in the working group debated the existence of climate
change. With a big smile, the coordinator of secretariat of climate change at the
provincial level stated:
None arguing. Everything was clear, in front of our eyes. All gave support [agreed
about the existence of climate change]. Even before this initiative [the
preparation of the RAD GRK], there are such programs and activities [which are
associated with the climate change response]. However, at that time, we never
thought that those were part of climate change responses. What we have known
about the impact that it has already taken place, we repair it. That is it.
(Interview-21)
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At the city level, both in Semarang and Pekalongan, there was no significant clash of
belief in the existence of climate change. Similar to the situation at the national level,
there were only a few people within the city’s climate change working group who did
not believe in the existence of climate change. A senior climate change policy advisor
for the international agency working in both cities observed this group and stated:
It was not the expression of opposition [to the existence of climate change], but
it was a kind of expression that they were still doubtful. (Interview-31)

Other than the elite cues factor (Brulle, Carmichael, & Jenkins, 2012), there are other
factors which are important when explaining this convergent belief in climate change in
Indonesia. Firstly, climate change was a new issue for policy actors, so they wanted to
know more about it, and they gave space to this issue through policy agenda. Secondly,
most of them had no idea about climate change, and did not even challenge climate
change advocacy groups. Either as a discipline or as a development theme, climate
change was still an exclusive area, where only a few scientists, experts and practitioners
in Indonesia had any knowledge of it. These experts and scientists were from nationally
reputable universities or NGOs whose research heavily refers to the works of the
Intergovernmental Panel on Climate Change (IPCC). Other than these people, there was
no reliable research centre in the country that was even able to provide contrary
evidence about climate change. So there was a sort of ‘monopoly’ of climate change
information and knowledge that directed the belief of policy actors regarding climate
change. Finally, scientific information about climate change provided by climate change
advocacy groups was linked with the current pressing urban issues which were already
being faced by national and sub national governments.
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The combination of the curiosity of policy actors and the lack of understanding about
climate change on one hand, and the demand to deal with existing overloaded problems
on the other hand made it less attractive for policy subsystems to debate the issue. On
the contrary, they preferred to accept climate change issues and to deal with them. A
national director for spatial planning who is also responsible for maintaining the
secretariat for climate change in the Public Work Ministry stated:
The basic problems are already abundant. Floods are already everywhere, so it
is not necessary to wait and decide whether they are caused by the changing
climate or not.

The tension amongst policy subsystem members with regards to dealing with climate
change was not caused by the basis of belief or strategies to deal with the issue. This
finding is consistent with ACF hypothesis that most conflict is at the non-fundamental
level (Sabatier, 1999). Climate change strategies were implemented more on an
operational basis. The tension amongst several national level ministries to establish
national leadership in climate change (see Resosudarmo, Ardiansyah, and Napitupulu,
2013) also occurred at the city level, though it was not so harsh. In Pekalongan, for
example, the tension between the Environmental Office (KLH) and the City Agency for
Marine, Fisheries and Agriculture (DPPK) took place in determining the city’s leadership
in the implementation of the mangrove re-plantation program. The DPPK feels that its
formal authority in dealing with mangrove re-plantation in the coastal areas was taken
over by the KLH, who at the same time is serving as the city’s secretariat for climate
change. On the contrary, KLH argues that, since its establishment, they have tackled the
issue of mangrove destruction establishment and have had over two decades
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experience in dealing with mangrove habitat related programs. In Semarang, after
leadership was transferred from the Environmental Board (BLH) to the Regional
Development and Planning Board (BAPPEDA), there was a silent process of lobbying to
locate climate change leadership in a particular department of the BAPPEDA rather than
in other departments. In this case, issues of poverty and vulnerability faced by the urban
poor due to climate change were not brought up during negotiations for the allocation
of the position of secretariat of climate change programs. Because of this, climate
change leadership went to a department which is responsible for physical and
infrastructure development in the BAPPEDA instead of going to other social welfare
related departments within the same institution.

This inter-agency struggle over climate change leadership at the city level seems to
appear when it involves the implementation of donor-funded programs, rather than
domestically-funded programs. Yet, there is no written mechanism or consensus
available in the allocation of relevant cooperating partners involving donor-government
partnership programs. Donor and international agencies sometimes consider efficiency
and ease of running their programs, while local government agencies expect that every
appointment should follow its formal scope of works. In reality, however, the
expectation of the local government agencies is difficult to take for granted. City mayors
often assign a special duty to a particular local agency without considering that
expectation, but rather base it on their personal vision. For example, the city mayors
often perceived donor and international agency programs as a means of implementing
the vision that was delivered during direct election campaigns.
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6.4.

END POINTS

This chapter has outlined the analysis of parametric stability and instability. The way
these parameters influence policy process at the Indonesian city government level,
either in a positive or negative way, are discussed. The analysis in this chapter is not
about the number of parameters, nor is about the percentage of climate believers and
deniers in the government, but it is more about the likely outcomes when the above
conditions interact with a broader climate change governance context, and especially
within the coalition formation process that comes with climate policy subsystems. This
analysis suggests that many of these parameters brought implications that basically
facilitate processes of change rather than maintaining the status quo. The following
table summaries the key findings of the analysis.

Table 21: A summary of the parametric stability and instability of policy change

Condition in Indonesia

Implications for Policy Change

(+)

(-)

Stable Parameters
A high level of community
tolerance towards climate
change related risks.

• Without significant pressure from communities, city
governments most likely put climate change issues aside
from their policy agendas.

x

The availability of data and
information (before 2014) about
climate change at the city level is
relatively limited.

• Lack of climate data and information is one of the biggest
barriers for the city governments and affects the policy
development process.

x

Capacity of city governments to
think out of the box is relatively
low.
Financial constraint is one of the
biggest and the most classic
issues of the city government.

• Climate advocates persuade city governments easily
because the governments have no grounded or basis data
regarding climate change.
• The expectation of the possibility of city governments
acting differently beyond their routine tasks (e.g.
responding to new emerging issues)is difficult.
• City governments are mostly reluctant to put forward
additional agenda that incurs further financial costs.

x

• City governments are happy to put forward additional
agendas and attempt to align them with their own agenda
when financial costs are provided or at least partially
covered.

x

x

x
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Condition in Indonesia
Power structure in the city
governments is highly
determined by the city mayor
and is highly influenced by
administrative bureaucrats.

Implications for Policy Change
• Policy process runs effectively when city mayors and
administrative bureaucrats are convinced.

(+)

(-)

x

• Policy process moves slowly when these actors fail to be
engaged.

x

City development priority at the
city level is focused on economy
(pro jobs) and social welfare (pro
poor).
Budgeting systems of
governments in Indonesia are so
rigid.

• Less emphasis is given toclimate change which is regarded
as a pro-environment issue.

x

• Budgeting systems are regulated in great detail, by
sectors, through different types of eligible funded
programs and projects. Every single item of the programs
and projects has their own budgeting code. Literally,
climate change programs and projects do not belong to
any code.

x

The central government of
Indonesia has a much larger
financial resource than its subnational governments.

• The utilisation of financial resources is largely oriented to
designing national level programs that require
participation of city governments.

x

x

• The utilisation of financial resources fails to eliminate
adaptation barriers (e.g. technical assistance, data
provision, and funding) faced by the city governments.

Non-stableParameters
City government’s political will
and leadership are the key
criteria for the city selection
process on international donor
initiated programs.
Donors involved with the key
ministries at the central
government level.

• These criteria contain a strategic objective, which is to
avoid political resistance and to increase acceptance of
the climate change initiatives within city governments.

x

• Involvement of central ministries legitimizes climate
change programs delivered by donors. City governments
may interpret it as a signal of agreement and national
support to the newly introduced programs or initiatives.

x

Donors utilise semi-political
forums and networks.

• Involvement of donors in the national wide forums and
networks (e.g. Indonesian city governments association/
city mayors association) increases the exposure of city
government regarding climate change issues.
• Policy executives and government agencies easily digest
the programs since the process informs policy executives
and government agencies in a direct and iterative way.
• The active involvement of the policy makers and
stakeholders make them less resistant and eventually
make the findings of the programs politically and socially
acceptable.

x

• These have made some city government officials and
other non-government actors who previously had no idea
about climate change become aware of it.

x

Donors favour participatory
processes to deliver their climate
change programs (e.g.
participatory vulnerability
assessment).

Donors invested a considerable
level of investment in technical
assistance, capacity building,
research, and project
implementation.

Policy Subsystem Beliefs

x
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Condition in Indonesia

Implications for Policy Change

(+)

There is no clash of belief in the
existence of climate change at all
government levels.

Policy actors at the national, provincial, and city level are less
interested to debate it. In contrast, they try to accommodate
the issue and develop relevant policy responses.

x

Note: (+) Facilitate changes at the city level; (-) Discourage changes at the city level

Weible (2011) suggests that empirical testing of the ACF is one of essential directions for
theoretical advancement in this field of research and this study responds to this call with
emphasis on the analysis of parametric stability and instability. Henry et al. (2014, p.
302) assert that, ‘The nature of the relationship between these stable parameters and
the behavior of subsystem participants remains an open question’. Montefrio (2014, p.
335)states that the stable parameter ‘is one of the most understudied areas within the
framework’. The basic premise of the ACF states that stable parameters possibly create
a long-term coalition structure, while parametric instability or external subsystem
events may accelerate the process of coalition (Sabatier, 1999). This study confirms that
conception, in which the stable parameters have played an indirect role in policy change.
This result differs from recent findings in Montefrio’s (2014) case study of indigenous
people’s rights policy, which suggests that stable parameters are framed to some degree
by dominant coalitions to constraint policy change and implementation. It implies that
stable parameters could play a direct role in affecting policy process. This contrasting
result may be influenced by the type or the nature of the contest between coalitions.
This thesis reveals that, instead of stable parameters, instability parameters or external
subsystem events are superior in influencing the policy process. One of the elements of
instability parameters in this study is the availability of additional resources following

(-)
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the involvement of external donors, and this has been framed to some extent by the
climate change coalition in order to facilitate policy change.

Yet, there is a conflicting critique of the application of the ACF. On one hand, the ACF
receives criticism due to its flexible analytical pattern (Shanahan and Jones, 2011).
Especially when it comes to stable and non-stable parameters analysis, an inconsistent
pattern of analysis occurs following its application. As a result, the policy analyst will find
it difficult to conduct a comparison among a large number and thick descriptions of ACF
applications. On the other hand, the element of stable parameters within the ACF also
receives criticism due to its potential for creating limits when conducting analysis
(Cairney, 2007).

This empirical testing finds that both criticisms are justifiable. This study has
demonstrated that the advocacy coalition is a framework which is relatively convenient
to implement. The framework is quite flexible especially with regards to analysis of
stable and non-stable parameters. For example, in responding to Kim’s (2002) criticism
regarding the need to account for the fundamental values of a society, this study puts
community attitudes toward climate change related risks as one of the elements within
stable parameters. Explaining stable and non-stable parameters, fundamental aspects
which are suspected to influence policy process, is not a difficult task, particularly for
analysts who are already familiar with and have a deep understanding of the socioeconomic, governance, and political context or setting. However, a particular element
of stable parameters is taken into account in one study, but it is often ignored in other
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studies. Elements of the stable and non-stable parameters in this study, for instance, are
not found in previous or recent empirical testing studies such as in forestry certification
policy (Elliott and Schlaepfreb, 2001), forestry protection areas policy (Villamor, 2006),
and China’s incinerator policy (Wong, 2015). This difference may be influenced by
variations in policy domain. This study demonstrates that each policy domain (e.g.
climate change adaptation) has its own distinct stable and non-stable parameter
characteristics, while the protocol of the ACF for this area remains broad and is less
inspiring. For this reason, this study confirms both Shanahan and Jones (2011) and
Cairney’s (2007) criticisms of the ACF. A further literature study to specify parametric
stability and instability for each policy domain may be useful to enhance the practicality
of the ACF as a policy process explanatory device.

This chapter has presented the convergence of policy subsystem beliefs at the national,
provincial and city levels with regard to climate change, and it discusses factors
influencing these patterns of belief. At all levels, there was no sign of substantial
disagreement about climate change. The combination of the curiosity of policy actors
and the lack of understanding about climate change on one hand, and the demand to
deal with existing overloaded problems on the other hand made the issue less attractive
for debate. This convergence of subsystem beliefs also correlates to the type of conflict
that both coalitions play out. The tension amongst policy subsystem members with
regards to dealing with climate change was not on the basis of belief or strategy. It was
more on an operational basis to implement climate change strategies, the secondary
aspect of coalition. This finding is consistent with the ACF hypothesis that most of
conflict is at the non-fundamental level (Sabatier, 1999).
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The basic premise of the ACF regarding the stability of coalition states that secondary
aspect coalition does not let a coalition hold for long (Sabatier, 1999). The case study of
a climate change coalition in the city of Pekalongan confirms this premise. However, the
case study on the city of Semarang demonstrates that the climate change coalition
persists half a decade after its formation. Recent observation in the city of Semarang
shows that the climate change coalition has institutionalised their network in the form
of a non-profit organization to strengthen city government through fostering climate
change policy and to implement climate change programs and actions. Based on this
study, it is argued that this institutionalisation can be interpreted as a mechanism to
address Schlager (1995) and Kubler’s (2001) critiques on collective action issues, since
this institutionalisation has created a platform for continuous coordination. It also
creates a condition for coalition stability because it increases the intensity of interaction
with low intervention costs and builds trust among all of the coalition members that a
fair system exists. A claim that a secondary coalition will stand for a short period of time
needs further explanation. The case study in this research demonstrates a nascent or
immature coalition, according to Sabatier’s (1998) classification, though it has the
potential to grow and to strengthen, especially in the case of Semarang.

Sabatier and Weible (2007) state two possible mechanisms or pathways for policy
change which is caused by parametric instability. These are internal shocks and
negotiated agreement. While indications for internal shocks did not appear in this case
study, negotiated agreement between donors, international NGOs and its national
partner was influential. This study demonstrates that the agreed criteria in the city
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selection process, developed by the donors through a series of consultations with their
national partners and aimed at targeting program implementation, is highly exploited
by the climate change coalition to foster local climate change policy.

The next chapter will focus on the second theme of analysis, which is the governance
aspect of climate change policy in Indonesia and the coalition formation process in both
case studies.

241

CHAPTER SEVEN
ADVOCACY COALITION: FORMATIONS AND THE ROLE
OF INSTITUTIONAL TRANSITIONS

7.0.

INTRODUCTION

This chapter complements the previous analysis of parametric stability and instability
that addresses the second objective of this thesis. This chapter seeks to explain the
development of climate policy at the city level through two key points of analysis. The
first analysis explores the process of policy subsystem coalitions and simultaneously
focuses on some reasons why all members of policy subsystems eventually agreed to
address climate change.

The second analysis explores the potential of multilevel governance theory to
complement the application of the advocacy coalition framework (ACF). The analysis of
parametric instability in Chapter Six demonstrated that non-state actors have played a
significant role in policy processes. However, this study finds that the ACF missed a point
in explaining the interplay between non-state actors at the global level and policy actors
at the city level. This study suggests that the multilevel governance theory may useful
infilling this gap, and at the same time it responds to coherent invitations for applying a
‘multiple lens’ to the analysis of policy process (Sabatier, 1999; Schlager, 1999; Cairney,
2007, 2013; and Cairney and Heikilla, 2014).
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7.1.

THE FORMATIONS OF CLIMATE CHANGE COALITION AT THE CITY LEVEL

7.1.1. CITY CLIMATE CHANGE POLICY SUBSYSTEMS
The structures of policy subsystems in both case studies are completely identical. The
distinction is the numbers of actors involved within the subsystems. In the development
of climate change policy, both cities can be divided into six categories:
1.

Political executives: This category refers to the city mayors who are democratically
appointed by citizens through direct local elections.

2.

City government agencies: This refers to the institutional structures below the city
mayor whose scope of responsibility has a connection to climate change adaptation
and mitigation. City mayors have the authority either to establish a completely new
agency or to merge several government agencies and give them a new name.
Therefore, the name of city government agencies is slightly different in both cities.
For example, an agency which is responsible for the management of marine and
fisheries in Semarang is known as Marine and Fisheries Agency (DKP), a similar
agency in Pekalongan is known as the Agriculture, Marine and Fisheries Agency
(DPPK) since the function of the management of marine and fisheries was
incorporated into the agriculture agency.

3.

International agencies: This category consists of either bilateral or multilateral
cooperation programs and international NGOs contributing and advocating climate
change programs in the government bodies. The Rockefeller Foundation (RF), the
the German Society for International Cooperation (GIZ) and UN-Habitat are the
major international agencies working in both case study areas. Some international
agencies which have programs and/or projects in both case studies, such as the
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World Bank, Japan International Cooperation Agency (JICA), and German
Government-owned Development Bank (KFW), have been associated with the
enhancement of urban resilience and are excluded from this category because they
are not actively engaged with the city government to produce specific climate
adaptation strategies or plans.
4.

International agency partners: This refers to the representation or consultancy of
the international agencies in the local government including appointed project
officers to manage day-to-day interaction with city governments. Mercycorps and
Urban and Regional Development Institute (URDI), for example, are the
representatives of the RF in Semarang. Similarly, the Centre for Participatory
Planning (P5) and the Kota Kita Foundation (KKF) serve as the consultants for the
UN-Habitat’s Cities and Climate Change Initiative (CCCI) in Pekalongan and are
deeply engaged with the city government in Pekalongan.

5.

Academic communities: This category represents scientific communities, such as
research centres and universities.

6.

Local NGOs represent non-government organisations that are based and working in
both case study areas. Prior to working on climate change issues, some of them,
such as BINTARI and KKF, are concerned with environmental and urban issues and
others, such as the PERDIKAN and PATTIRO foundations, focus on social and
governance matters.

The media is not included in the policy subsystems since the role of the Indonesian
media in the issue of climate change is relatively limited. During this study, it has been
seen that the media provides significant impact on issues such as corruption, poverty,
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pluralism, and education but not on climate change. One of the international agency
partners in Indonesia states that ‘climate change is not really a subject on which the
media is pressing’. Local legislative bodies are excluded from policy subsystems as well
since climate change initiatives largely involve only non-statutory matters. Private
sectors are excluded because during the process private sectors were not active. As the
development of climate change policy was limited to the level of strategy and it did not
directly challenge the existence of business and industrial activities in these cities, some
actors representing private sectors finally left the subsystems. Table 22 outlines all the
policy subsystem members in both cities and shows that the academic communities and
local NGOs in Semarang have a greater presence than in Pekalongan.

Table 22: The Elements of Policy Subsystems in the Case Study
Policy Subsystems
Political executives
City government
agencies *

Semarang










Pekalongan

City mayor
Environmental agency (BLH)
Regional planning and development
agency (BAPPEDA)
Marine and fisheries agency (DKP)
Women and community development
agency (BAPERMASPER)
Health agency (DINKES)
Spatial Planning Agency (DTK)
Public works agency for water
Resource management (DPU-PSDA)
Regional-owned water company
(PDAM)









City mayor
Environmental office (KLH)
Regional planning and
development agency (BAPPEDA)
Agriculture, marine and fisheries
agency (DPPK)
Community development agency
(BAPERMAS)
Public works agency (DPU)
Health agency (DINKES)
Tourism agency (DISHUBPARBUD)




International
agencies/
International NGOs





RF
ISET
GIZ




UN HABITAT
GIZ

International
agency partners
Academic
communities








MercyCorps
URDI
CC-ROM
UNDIP
UNNES
UNIKA





P5
KKF
UNIKAL
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Policy Subsystems
Local NGOs

Other government
agencies and
institutions

Semarang

Pekalongan

 KKF
 PATTIRO
 BINTARI
 PERDIKAN
At the national levels such as: BAPPENAS, MoE, MoPW, Secretariat for RAN-GHG,
ICCTF, and DNPI. At the provincial level, such as BAPPEDA and the provinces’
environmental agency

* City government agencies having scope of works in mitigation areas such as transportation,
industry and trade are excluded, as further discussions will largely focus on adaptation aspects.

There was no overlap between policy networks and communities in both case studies,
meaning that the degree of insulation of policy networks from the policy community is
relatively low. Therefore, a perfectly open policy subsystem has been established to
describe the nature of local climate change policy subsystems in Semarang and
Pekalongan. Howlett and Ramesh (1998) argue that such open policy subsystems might
lead to a rapid paradigmatic change.

Table 23: The Structure of Policy Subsystems in the Case Study

Case Study
Semarang

Pekalongan

City Climate Change Policy Subsystem
Policy Network
Policy Community
Political executive
International agencies
Government agencies
International agency partners
Academic community
Local NGOs
Political executive
International agencies
Government agencies
International agency partner
Academic community
Local NGOs

After describing the members of policy subsystems in both case study cities as above,
the next section explains how the conflict between coalitions plays out. Both case
studies demonstrate the existence of at least two major coalitions. For analytical
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purposes, this study labels them as: (i) business as usual (BAU) urban development
coalition and (ii) climate change coalition.

7.1.2. THE COALITION CONFLICT: HOW IT PLAYS OUT
The ACF underlines a basic concept that a coalition emerges due to similarity of beliefs
within policy subsystems, either at the ideological, strategic or operational level
(Sabatier and Jenkins-Smith, 1999). This case study suggests that it is too immature to
claim that advocacy coalitions in Indonesian cities’ climate change adaptation policy
subsystems are ideological coalitions, rather than secondary coalitions. Conflict
between the coalitions was a result of operational and administrative disagreement,
while the bonds within a coalition were produced by a similarity in terms of technical
and methodical positions, particularly in determining the levels of problems and causal
linkage of climate change in the city. In this context, each coalition struggled to compete
over access to control the implementation of various urban development strategies. In
other words, they fought over their influence in prioritizing different strategies resulting
from various planning schemes (e.g. climate resilience strategies vs. local development
planning strategies). Consequently, they also argued over allocation and priority of local
government resources.

BAU URBAN DEVELOPMENT COALITION
BAU urban development coalition is a group of policy makers who are too concerned
with a BAU approach to urban development. Their belief regarding development is that
government should elaborate or translate development programs based on either long-
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term or medium-term statutory plans, because they are the basis for strategic issues of
urban development. This coalition suggests that government, in collaboration with
experts and local community representatives, has invested time and effort to develop
the plans in compliance with the national development planning law. A year long
academic review of urban development issues was conducted in order to develop of
statutory plans. Therefore, this coalition argues that the strategic issues for urban
development stipulated in the plans are sufficient from an empirical or a substantial
point of view, and they are legally and procedurally legitimate. This coalition suggests
that policy makers and urban practitioners should not shift their focus to issues such as
climate change which are not mentioned in the statutory plan.

Members of the BAU urban development coalition were dominated by government
agencies (e.g. BAPPEDA), particularly those government officers having a background in
relatively ‘pure’ social science such as government administration, political science and
law and others from a ‘strong’ engineering background. These people are mostly career
bureaucrats and their role is more strongly affiliated as an extension of the Ministry for
Domestic Affairs than with any other ministries. Therefore, this coalition follows
procedures and standards in formulating development programs in accordance with
operational regulations or technical guidelines passed by the Ministry for Domestic
Affairs. To be clear, this coalition argues that it is not necessary for governments to
mention or to spell out the term ‘addressing climate change’ in their development plans,
either in their development visions or in their mission statements.
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To sum up, the BAU urban development coalition’s position regarding the idea of climate
change responses and the urban development context in the case study cities were as
follow. Firstly, dealing with climate change means being particularly concerned with the
environmental system and atmospheric issues, while the city’s development needs and
priorities do not presently align with this concern. According to this coalition, dealing
with climate change is less important than dealing directly with improving public
services (e.g. education, health, access to economic growth and livelihood). The
challenge of closing the gap in public service deficits at the local level is more crucial for
local governments because this is now decentralised, with or without coping with the
issue of climate change. Dealing with climate change is highly uncertain compared to
improving public services, where the output is feasible and easily measured.

Secondly, the main task of government is to serve its people. An improved quality of life
is people’s basic aspiration. This task is highly related to providing access to people’s
basic needs or livelihoods and it has little to do with climate change. According to this
coalition, the majority of the population knows nothing about climate change.

Thirdly, severe flooding in cities and drought or water scarcity has nothing to do with
climate change. The floods are caused mainly by the city’s poor solid waste management
combined with people’s lack of awareness of people of treating the river properly and
geographical factors (e.g. land subsidence), rather than by climate change. Measures
such as investment in solid waste treatment infrastructure, improving management, and
increasing community education are more suitable. While the problem of drought in
some parts of city is a given, the task of government in collaboration with the regionally
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owned water company is to supply the affected community with direct aid (e.g. delivery
mobile water tanks).

Finally, the climate change (CC) coalition, another coalition actively promoting the
involvement of local government in climate change, was accused by the BAU urban
development coalition of not being a serious group of policy makers. They claimed that
the climate change coalition committed to climate change issues just for the duration of
the project. It was predicted that the CC coalition’s attention to climate change would
diminish when the climate change project terminated.

CLIMATE CHANGE COALITION

In contrast, the climate change (CC) coalition believes that explicit mention of the term
‘climate change’ either in the vision, in the mission or in the strategic issues of the longterm or medium-term development plans is necessary. It is the only way – at the first
step – to move all of the city agencies’ concerns and efforts to consider climate change.
The CC coalition members were dominated by academics, NGOs and environmental
agencies, for example the Environmental Agency (BLH) and the Environmental Office
(KLH).Most of the individuals within this coalition areurban planners and architects.
Despite the fact that the disciplines of planning and architecture are less isolated than
other disciplines, the members of the CC coalition have been highly exposed to urban
and environmental related works during their careers. In other words, they have had
prior engagement with various issue of urban development, and when the issue of

250

climate change emerged in Indonesia, it has been it easier for them to adjust their
agenda.

The position of the CC coalition towards climate change policy at the city level can be
outlined as follow. Firstly, climate change is real. Climate change has already affected
cities, and global scientific data has confirmed increases in temperature and the
intensity of climate related impacts. People living in the Indonesian cities of Semarang
and Pekalongan have felt the consequences of climate change, however they have not
acknowledged that these events are due to climate change because the term is new to
them. Secondly, climate change worsens the current infrastructure development deficit
in these cities and leads to severe flooding and drought.

Thirdly, the CC coalition blamed the BAU urban development coalition for not wanting
to engage with global issues. The BAU coalition is populated by government officers who
are a moderate group of policy actors who prefer to follow existing guidelines or
standard operating procedure. The CC coalition accused the BAU urban development of
staying in a ‘comfort zone’, without raising the standards of people living in the city. In
addition, government officers who are mostly inward looking also powered the BAU
urban development coalition, and as a result, they are isolated and stick to routine tasks.
The CC coalition argues that this is a barrier to effective climate change response
because a genuine climate change program would not be easily nested within the
existing medium development plans.
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These two coalitions then articulated their power and influence over a period of time to
determine urban development strategies and their arrangement in the city. The next
section explores the process of policy subsystem coalitions and simultaneously explores
some reasons why all members of policy subsystems eventually agreed to address
climate change and to work together with the Rockefeller Foundation (RF) and UNHabitat. Instead of focusing on the RF’s and UN-Habitat’s perspective, this analysis will
focus on other policy subsystems since the RF and UN-Habitat were the primary agents
or main advocate groups that brought the issue of climate change to the development
discourse of Semarang and Pekalongan. The RF position can be seen in its white paper
document, while the position of the UN-Habitat can be seen in its Global Report on
Human Settlement 2011, focusing on cities and climate change.

7.1.3. THE RATIONALE FOR COALITION
The rationale for forming a coalition according to the ACF is not simply in the interests
of political economy but also to share fundamental beliefs among its coalition members
(Sabatier and Jenkins-Smith, 1999). However, this case study finds that a belief was not
equally shared among members within the climate change coalition. Although this study
confirms that a shared secondary belief existed between some coalition members, this
study also recognises that political economy interests were foremost in other members.
So there were mixed reasons for a coalition, not only rooted in a shared belief. This study
finds that a shared belief was found in coalition members in which their associated
institutions are relatively advanced and well established. It suggests that the
organisational missions of each policy subsystem are used as a major source of
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operational explanation for the formation of a secondary coalition of climate change
adaptation policy in Indonesian cities. This study also implies that pragmatic motivations
and established collaboration experience among coalition members are closely related
in explaining the political economy interests of a coalition, rather than the formation of
secondary coalitions. However, Weible et al. (2011) acknowledge this interpersonal
relationship as an intermediate explanation of coalition formation. They state that
‘stakeholder belief sand behaviour are embedded within informal networks and that
policymaking is structured, in part, by the networks among important policy
participants’ (p. 169).

The development of climate adaptation policy in Semarang City was closely linked to the
inclusion of the city in the Asian Cities Climate Change Resilience Network (ACCCRN)
program in mid 2009. The ACCCRN is part of a climate change resilience initiative
brought by the Rockefeller Foundation (RF), and is a five-year program with the aim of
establish and finalising a series of strategies to help communities when adapting to
climate change impacts. The RF white paper states the main objectives of the ACCCRN
(Rockefeller-Foundation, 2009, p. 6):
ACCCRN is a network of cities and partners that are working together to test and
demonstrate a range of actions that build climate change resilience in cities in
the developing world in order to create a replicable base of lessons learned,
successes, and failures that also builds the capacities of cities to continue
climate change resilience building activities independently. It is a network of ten
cities in India, Indonesia, Thailand and Vietnam. … It is expected that by 2012, a
network of cities in Asia will have developed robust plans to prepare, withstand,
and recover from climate change impacts.
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Although the ACCCRN was first introduced to Semarang City in mid 2009, the process
has actually been active since late 2008 through city scoping and selection. In this first
phase, the RF assigned two different organisations, ICLEI Oceania and MercyCorps
Indonesia, to conduct two different versions of city selection study. Semarang was one
of thirty-eight shortlisted Indonesian cities and then was selected from amongst five
strong candidate cities. Following the selection of the city, ACCCRN made efforts in city
level engagement and capacity building. During this second phase, vulnerability analyses
and community-based vulnerability assessments were conducted, several small-scale
pilot projects were tested, and training was provided for city government staff and
partners to help them develop the city resilience strategy (CRS) in adapting to climate
change on their own. During this stage, the Institute of Social and Environmental
Transformation (ISET), one of the international partners of the RF, led the city-level
engagement and also designed a tool known as the shared learning dialogue (SLD).

In the city of Pekalongan, the development of climate adaptation policy began in 2010
through the inclusion of the city in the UN-Habitat’s Cities and Climate Change Initiative
(CCCI) program. The key objectives of the CCCI are threefold (UN-Habitat, 2011b). Firstly,
to promote active collaboration of local governments and their associations in global,
regional, and national networks to cope with the impacts of climate change. Secondly,
to enhance policy dialogue so that climate change is firmly established on the agenda.
Finally, to foster awareness, education, and capacity building strategies that support the
implementation of climate change strategies. In Indonesia, the CCCI was first
communicated by the UN-Habitat’s national director to the director of planning of the
Directorate General of Human Settlements, the Public Works Department (DPU).
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Actually, Pekalongan City was not designed to receive the full package of the CCCI but
another program was; the city development strategy (CDS). From the UN-Habitat’s point
of view, the CCCI was no more than an intermediate step whilst waiting for realisation
of the committed CDS program. In addition to the above reason, the virtue of integrating
both donor programs was to institutionalise climate change adaptation planning, a new
issue of the city which has no specific agency responsible for infrastructure planning and
development, a more common field that is mostly required by cities in developing
countries. An interview with a former officer of the UN-Habitat’s CCCI in Indonesia
revealed the background of climate programs in Pekalongan City:
We invested a small grant there [to Pekalongan], which then evolves as present
and is linked to the City Development Strategy (CDS). Why did UN-Habitat link it
[CCCI] with the CDS? If you ask me personally is because the nature of the CCCI
in Indonesia was still a test case. … They [UN-Habitat] did not have enough funds
to cover [a comprehensive initiative] for the whole city. … So, in Indonesia, we
tried the small initiative first. Then, we tried to scale it up to the city level with
another UN-Habitat’s program known as the CDS that has already been
receiving funding commitment from the Cities Alliance. So, they [UN-Habitat]
tried to merger these two programs for efficiency reasons and for chances of
the city level up-scaling. (Interview-16)

and
A question for us [at that time] was how could the CCCI be institutionalised? I
can see it [the answer to the question] is in the city development strategy
because the strategy has a clear output in terms of infrastructure development
programs. (Interview-16)

Although the UN-Habitat and the Directorate General of Human Settlements reached
agreement to share funding and the city mayor had signed a letter of commitment,
unfortunately, the transformation of the CCCI to the CDS did not take place smoothly.
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Up until 2011, the CDS funds had not materialised, whilst the approved for funds from
the Directorate General of Human Settlements were still awaited. The funds need to be
spent by the end of the year, otherwise the internal financial system will cancel the
funds. This caused a significant delay in the transformation of the CCCI to the CDS. The
city government of Pekalongan assumed that this void meant the termination of the
CCCI. During this period, the German Society for International Cooperation (GIZ) offered
a similar initiative known as the Climate Change Policy Advocacy Program (PAKLIM) to
support the city government in responding to climate change.

At the national level, the RF has formed a coalition with the Ministry of Environment,
while the UN-Habitat has formed a coalition with the Ministry for Public Works. The
coalition of the RF and the Ministry of Environment was the first cooperation between
these two institutions, which was determined by MercyCorps Indonesia (MCI) and the
Urban and Regional Development Unit (URDI) – the RF’s national partner in the country.
In the early stage of its emergence, climate change was perceived as an environmental
issue and indeed the Ministry of Environment was first in showing a commitment to
tackle climate change, before any other ministries at the national level. This may have
driven the attention of the MCI and the URDI to connect the RF’s ACCCRN program to
this ministry.

This coalition between the UN-Habitat and the Ministry of Public Works was not the first
time it had occurred. The collaboration of these two institutions had been in evident
since 2004, when both were managing the Asian tsunami disaster human settlement
rehabilitation programs in Aceh and Nias. When its agenda shifted to climate change,
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the UN-Habitat realised that there was no ministry specifically appointed to deal with
climate change adaptation at the national level, and instead of creating a new
memorandum of understanding (MoU) with other central ministries to run a climate
change program, the UN-Habitat preferred to maintain this strategic collaborative
network for practical reasons. Although the UN-Habitat held an initial workshop prior to
launching the CCCI in Indonesia, bringing together all actors at the national level and
central ministries including the Ministry of Environment and the DNPI, this meeting did
not change the UN-Habitat’s decision to work with the Ministry of Public Works. An
academic who worked for the UN-Habitat’s Indonesia Office to implement the CCCI
stated:
Firstly, it [the reason] is pragmatic, if you ask me. When the UN-Habitat would
like to address the CCCI to the Indonesian ministerial level, it was unclear [which
national institutions were responsible for it]. If they went to the KLH [Ministry
of Environment], they did not have a history of cooperation. With the Ministry
of Public Works, they have had a cooperation history under the BRR
[Reconstruction and Rehabilitation Board for Asian Tsunami Disaster in Aceh
and Nias]. So, they thought that it was more strategic and practical, to cooperate
with the PU Cipta Karya [Ministry of Public Works]. Although at that time, we
made the initial workshop, ... But yes, it was all back to the understanding of Mr.
... [UN-Habitat Manager for Indonesia Office] that the UN-Habitat highly values
previous cooperation experience, which is the Directorate General of Human
Settlement within the Ministry of Public Works (Interview-16).

However, if this is traced back further, the initial coalition of the UN-Habitat and the
Ministry of Public Works was determined by a previous actor, the UN-Habitat’s national
consultant, who by chance had strong professional links with the Ministry of Public
Works. This pattern has also been confirmed in the case study of Semarang. So, the
thesis argues that the pattern of ‘first stage’ or initial coalition process is likely to be
influenced by intermediate actors, which some others (e.g. Kingdon, 1984; Zahariadis,
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1999) called policy entrepreneurs or policy brokers, connecting an agency of change, in
this case donors and international agencies, with an agency of power, such as leading
government institutions. A further statement of the academic who worked for the UNHabitat Indonesia Office to implement CCCI, reflects this point of view:
Cooperation between donors and the government of Indonesia is highly
determined by who is the player or consultants behind the [donors] UN-Habitat.
This is not because [the donors] UN-Habitat had a clear understanding about the
role and function of each ministry in Indonesia. (Interview-16)

Looking at both case studies in further detail, there is a similarity of coalition processes
between Semarang and Pekalongan. The thesis argues that there were three main
stages of the coalition process. The first stage was exclusively between three subsystem
members: donors and international agencies, donors and international agency partners,
and leading city government agencies. The donors and their national partners formed a
more informal engagement with a few mid level bureaucrats in a leading government
agency. A gentleman’s agreement for further cooperation resulted from this
engagement. In the second stage, this newly established coalition then attempted to
gain greater influence by forming a coalition with political executives. The coalition at
this level was more formal and was marked by the signing of a memorandum of
understanding. In the final stage, there was a parallel coalition process that occurred.
On one side, the coalition process occurred between city government agencies, local
NGOs, and academic communities. Simultaneously, there was another process of
coalition within the internal city government, which aimed to consolidate all agencies
related to climate change.
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The Semarang case study shows that MCI has been in coalition with the RF since they
had a common platform. The MCI agreed to work with the RF because the target of the
Asian Cities Climate Change Resilience Network (ACCCRN), a program introduced by the
RF, typically concerned urban areas and more specifically vulnerable communities,
whose condition would be strengthened through a set of intervening adaptation
programs. A community oriented focus at this early stage of coalition was more
important for the MCI as a basis of the coalition than the issue or the substance of
climate change itself. Analysis of the policy subsystem’s belief in climate change
supports this point of view. A statement from the Indonesian ACCCRN program manager
reflects this:
We do agree, especially since the RF is targeting urban areas and is targeting
vulnerable communities, which is the target group of the MercyCorps and is
relevant to the vision and mission of the MercyCorps. So, for example, if the RF
was coming with mitigation, which is beyond our capacity, we would not take it.
But, they came with the adaptation and it is relevant to our previous experience.
So, we could walk with the RF. (Interview-01)

Meanwhile, the URDI, another national partner of the RF, has a different reason. The
URDI supports the RF’s climate change adaptation initiatives in Indonesia, especially in
Semarang City, because they see the program as an opportunity for collaboration. The
following interview with the executive director of the URDI indicates the reason:
So, firstly, to be honest it was an opportunity offered by the RF, because before
us [the URDI] and the MCI, the RF was also working with several other [nongovernment] organisations in Indonesia for the program. We do not know why
they then [the RF] tried to identify other institutions, which engaged in the field
of urban environment and climate change, or in local government. Thus, their
exploration went to the MCI and the URDI. Rather than to compete with one
and another to send a proposal, the MC and the URDI agreed to work together
to support the RF’s program [in Semarang]. So, to be honest, it was because of
an opportunity. (Interview-12)
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There was a contrast in terms of coalition formation background between the donor
national partners – the MCI and the URDI – and the RF. While the MCI presented a more
normative justification for the coalition, the URDI portrayed the more pragmatic reasons
behind it. This case study suggests that one of the premises of the ACF, stating political
economy interests, is not enough to explain that the formation of a coalition (Sabatier
and Jenkins-Smith, 1999) is not always true. Furthermore, this conforms to the
secondary type of coalition in climate change adaptation policy in Indonesian cities.

During a deeper examination of the coalition between the alliance of the RF, the MCI,
and the URDI and the leading city government agency, a relatively contrasting view on
the basis of coalition was also found. The coordinator of the Semarang City
government’s task force for climate change stated that the Semarang government built
a coalition with the RF and its alliances because the city government realised that
Semarang is highly vulnerable and believes that climate change will exacerbate this
situation. In addition, the MCI convinced the city government of Semarang of the effects
of climate change in the city. Some members of the task force stated that in dealing with
climate change, they had no interest in who was carrying or introducing the idea, so they
were willing to form, and to positively respond to, a coalition with the RF and its
alliances, because it was the first institution which proposed the idea. It seems that the
city government of Semarang would accept whoever was offering a climate change
adaptation program at the time. The following is a statement from a member of the task
force for climate change in the city, which is also in line with the opinion of the URDI:
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Why work with the RF [and its partners]? I think simply because the RF [and its
partner] were the first institutions, which proposed it. (Interview-03)

Again, the above statement reflects that climate change coalition was not really rooted
in the sharing of ideological beliefs among its coalition members, but it was only at the
secondary level of beliefs. In addition, it shows the relevance of the urgency of ‘timing’
and the idea of ‘policy window’ according to Kingdon's (1984) multiple streams
approach. The involvement of the RF in Indonesia, followed by its engagement with the
MCI and the URDI, and then with Semarang, was a sequence that could not have been
predicted in advance by the city government. The city government and other local actors
perceived the moment as an opportunity to be seized and acted on.

Once the first phase of this coalition was established, the second stage, which was to
obtain the support of the elected political executive or the city mayor, could proceed.
The process ran smoothly as mid-level bureaucrats who had both personal and
professional relationships with the city mayor were involved. Decisions of the city mayor
are often highly dependent on information provided by these mid-level bureaucrats.

The establishment of a working group or task force to investigate climate change could
be interpreted as being a milestone for the third stage of the coalition, providing a
means to further develop and expand. As more and more policy subsystem members
already had agreement and consensus on the issue of climate change, the development
of the third stage was easier, and as a result, in Semarang, efforts to persuade local
NGOs, academic communities, and other city government agencies were not difficult.
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This same coalition process also occurred in Pekalongan. In Pekalongan, the UN-Habitat
established an initial coalition with the Centre for Participatory Planning (P5) and the
Kota Kita Foundation. The P5 agreed to develop a coalition with the UN-Habitat because
they shared a similar vision. The executive director of the P5 stated that his organisation
‘is really concerned with the degradation of people’s quality of life as a result of climate
change’. Additionally, the P5 perceived its collaboration with the UN-Habitat as an
opportunity to contribute to development, particularly to empower communities and
local government institutions, as had been proven in several previous collaborations
with the UN-Habitat. The Kota Kita Foundation was really concerned with the lack of
availability of basic data. This lack of information made the decision making and bottomup planning processes ineffective, and hindered the development of Pekalongan city’s
resilience strategies and neighbourhood action plans to address climate vulnerability.
With this motivation and the promise of the UN-Habitat’s support for the city, the P5
then communicated the idea of tackling climate change impacts to the Environmental
Office (KLH) and the Regional Planning and Development Board (BAPPEDA) of
Pekalongan City Government. This process basically was an attempt to enlarge the
coalition to support climate change responses in the city.

As was the case in Semarang, motivations behind the willingness of the city government
of Pekalongan to collaborate with the UN-Habitat and its allies split into two opposing
groups. On one hand, some actors argued that the city had already faced relatively
severe impacts of climate change and so they supported the initiative of the UN-Habitat
and its partners in the city. On the other hand, others argued that as long as the
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proposed initiatives or programs would deliver real benefits to the community, the city
government would support it. They argued that the community should have a right to a
better quality of life in spite of various developmental challenges, including climate
change. A senior bureaucrat in Pekalongan’s city government expressed his views as
follows:
Climate change associated policies that we have developed were originally not
intended to address climate change itself or purely in the context of adaptation.
On top of that, the primary objective was in order to give service to the
community because they are the most affected [group]. Yes, that is it.
(Interview-28)

The next coalition process, gaining support from the mayor, was not difficult, especially
as Pekalongan’s city mayor was an advanced, progressive and forward looking person.
Moreover, the previous experience of cooperation with the UN-Habitat and the
continuation of the MoU between the city government and the UN-Habitat further
facilitated the coalition process. Once this second stage coalition had been formed, the
formation of a working group for climate change had no significant barriers. Figure 16
illustrates the basic process of coalition formation in both case studies.

Acceptance (Change)

Figure 16: Coalition Process in Semarang and Pekalongan City
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7.1.4. COALITION STRATEGIES
Other than policy beliefs, a coalition is portrayed as having resources, and discussion on
coalition strategies is actually about the allocation of resources made by a coalition.
Coalition strategies in this case study confirms Sabatier and Weible’s (2011) typology of
coalition resources and it enriches an example of the typology of coalition resources,
particularly in terms of formal legal authority and information. This section focuses on
the coalition strategies which are closely related to the former (e.g. formal legal
authority), while the latter (e.g. information) will be addressed specifically in Chapter
Eight.

The development of a task force or working group for climate change in the city
governments of Pekalongan and Semarang was by means of a formal coalition
establishment. Then, these working groups were internalised by policy subsystems in
the respective city. The development of a working group implies an acknowledgement
of the formal legal authority of the climate change coalition to deal with climate change
impacts. However, the development of such working groups resulted in two different
opinions. On one hand, acknowledging that adaptation to climate change is not a
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sectoral but is a multi-sectoral or multi-discipline matter was perceived as being a good
approach. Therefore, it is not necessary to establish a new structure within city
government to deal with adaptation to climate change. On the other hand, others argue
that it has shown the city government’s ineffectiveness in dealing with new challenges,
not only in the sphere of climate change but also in other developmental issues. These
city governments are criticised for not operating effectively in the absence of working
groups. Regardless of the effectiveness in delivering an expected outcome, such
institutional arrangements have been set up and have flourished within governmental
bodies when a new issue is introduced. This criticism also applies to other governmental
levels at the provincial or national level.

The recruitment of working group members was a mechanism for the third stage of the
coalition process, and became the most important strategy in this stage. The
recruitment of working group members is another form of resource allocation. Sabatier
and Weible (2011, p.203) state that, ‘Major strategies for coalitions include placing allies
in positions of legal authority’. The chairman of the working group undertook the
recruitment and selected those who were assumed competent and who were
passionate about the issue of climate change. Equally importantly, those who were
considered to be cooperative with the working groups were in the top priority for
recruitment. The following is a statement of the chairman of the climate change working
group in Semarang City:
It is possible to say that the city team [city’s working group for climate change]
actually represents various agencies. So, in the selection process, it is necessary
to find the right people, who indeed can be invited to think in more progressive
and future-oriented ways. (Interview-04; emphasis added)
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This recruitment process was crucial to the performance of the working groups,
although in some cases, the chairman was unable to appoint individuals in a particular
city agency or institution. Instead, he received an allocation of individuals from
respected agencies or institutions, some of whom lacked competence. Incompetent and
uncooperative members usually bring undesirable consequences and fail to make a
contribution. In Semarang, during the early formation of the climate change working
group, for example, one member representing the Health Agency (DINKES) claimed that
there had been no linkage between climate change and health issues in the city. He
argued that the impact of climate change in the health sector was not real. Surprisingly,
when the revitalisation of the city working group membership was undertaken, a new
recruit from the health agency replaced him, and took a completely contrasting position.
The new member argued that there was a strong connection between climate change
and health issues in Semarang and used the second highest national incidents of dengue
fever status in the city as evidence to justify these claims. In addition, it was stated that
fogging is no longer a solution in dealing with the spread of mosquitoes since it just
makes them more resistant. Finally, this new representative urged a different adaptive
approach, both physically and ecologically, to deal with the issue. However, this annual
revitalisation process over city working group membership in order to produce a ‘dream
team', is considered by some members to be unethical because it confronts a basic
principle of inclusion and exclusion of the city climate adaptation working group
members. Although the working group members are officially appointed by the city
mayors, names which are proposed as members come from the city climate adaptation
officer whose serves as chairman of the working group. While the regulations or
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consensus about this situation was not available, the willingness of working group
individuals to participate in the team and to contribute to the climate change adaptation
policy should be maintained. Nevertheless, the number of members recruited for the
working group has increased over years.

In Pekalongan, the selection of climate change working group members became a
means to form a coalition. The secretary of the working group, formerly the main
contact and a local champion in the UN-Habitat’s CCCI program, played a significant role
in this selection. Different to Semarang, the selection committee did not appoint
individuals but only associated city government agencies and non government
organisations. In this case, the appointment of individuals depended on the chief of
each government agency or organisation. Therefore, the process was not as complicated
as it was in the city government of Semarang, nor did competency related issues of the
working group members emerge in Pekalongan. The leadership quality of the city mayor,
which was often seen as a role model for professionalism, contributed to the character
of the human resources in Pekalongan’s city government. Additionally, the number of
personnel in the city government in Pekalongan, which is not as many as in Semarang,
created frequent interaction and they knew each other well, which in turn made it easier
for them to communicate effectively when they became part of the working group.

The diversion of the secretariat for the climate change program in Semarang, from the
Environmental Agency (BLH) to the Regional Development Planning Board (BAPPEDA) in
2011, was a process of finding and expanding a more solid coalition. When the
secretariat for climate change was located within the BLH, the BAPPEDA was not too
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keen on participating actively in the working group. An enduring issue of inflated egos
within the institution may partly explain this inter-organisational relationship. The
organisational structure in the local government indicates that the BAPPEDA is the
highest level agency which can coordinate the city’s development planning. In fact, the
BAPPEDA has significant influence in locating the issue of climate change in the city's
overall development agenda. BAPPEDA’s passive role caused difficulties for the working
group in making climate change part of every government agency’s business and for it
to be the concern of the city mayor. The relocation of the secretariat for the climate
change program to the BAPPEDA paved the way for a climate change adaptation
program to reach the attention of the newly elected city mayor and to be considered
within the city’s statutory development plan.

Nevertheless, some excuses were made by the donor agencies and their partners in
legitimising the relocation of the secretariat for climate change programs. They argued
that the climate change program in the city had entered the implementation phase,
therefore, involvement of all city government agencies and institutions was essential.
Additionally, they argued that the nature of climate change adaptation itself was not
sectoral and was not merely an environmental issue. In response, they asked to relocate
the secretariat for the climate change program to the right institution, namely the
BAPPEDA, which has a coordinating function. A confession of an ACCCRN project officer
revealed the reason for, and the dynamics of, the coalition at the local level.
Previously, the MCI was in the BLH and then it moved to the BAPPEDA. In spite
of our [MCI] engagement agenda having changed, at which we were going to
the implementation [stage], … it all has to do with the coalition. Just look at the
BLH’s power in the city! It will never be as powerful as the BAPPEDA. And when
our activities were based on the BLH, we felt had no teeth and were unnoticed.
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But after we moved to the BAPPEDA, we gained powerful actors in the city and
strong partners. Our program runs more effectively and we can finally engage
with the [newly elected] mayor. (Interview-02)

In contrast to Semarang city’s government, which since the beginning of collaboration
with the UN-HABITAT was forwarded to the GIZ, the city secretariat for climate change
was formally placed in BAPPEDA. However, the Environmental Office carried out daily
operations and management. This was possible because there was an internal
understanding of the organisational structure and function between these two
government agencies. As a second-tier government organisation below the city mayor,
the Environmental Office had realised that it had a barrier in coordinating other first-tier
organisations. Therefore, the BAPPEDA, a first-tier organisation having a coordination
function, was chosen as the secretariat for the city’s climate change program. However
within the Environmental Office, this caused a high workload related to the
development of climate change policies and programs.

In Semarang, shared learning dialogues (SLDs) were a forum or media where the
coalition process thrived. The SLDs became a channel connecting inter and intra policy
networks and policy communities. This cannot be separated from the influence of the
RF’s partners at the local level, who designed this forum and were responsible for
bridging the expectations of the RF on the ground. As for Pekalongan, serial workshops
designed by the UN-Habitat’s partners and then continued by the GIZ had a similar role,
which was to connect policy networks and policy communities.
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There are several lessons to be learned from this coalition strategy. Firstly, the larger a
coalition is, the more easily and likely is it that the coalition will expand its influence.
Furthermore, the role of credible actors within the coalition is also essential. The case
of gaining approval and political support from the newly elected city mayor of Semarang
illustrated this proposition. Prior to making a definite decision, the mayor used to
consult with mid-level bureaucrats, who in Semarang fortunately have been thoroughly
well organised under the coalition of the working group for climate change. The political
endorsement was basically given since the coalition successfully convinced the mayor of
the importance of addressing the issue of climate change in order to achieve some of
his declared development visions.

Secondly, the involvement of other donors within existing coalitions has sharpened the
direction of climate change policies. This involvement disturbed the coalition and
opened a dialogue leading to climate change program integration, which then affected
the direction of the city’s climate change policies. In Semarang, the involvement of the
GIZ in the existing climate adaptation coalition opened a dialogue between the GIZ and
the RF. This dialogue resulted in the remarkable decision to integrate the Climate
Change Advocacy Program (PAKLIM) and the ACCCRN, which are strongly focused on
mitigation and adaptation, respectively. Surprisingly, the city government of Semarang
agreed with such an initiative and then reviewed the adaptation strategies which were
already put in place. From the process of review, some new issues were added to the
city’s climate change strategic plan during the review process, namely crop productivity
and human health. An evaluation of the city’s spatial plan had been ruled out of
adaptation strategies, since the dialogue concluded that land use conversion and land
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clearing which have made some areas of the city more vulnerable, are not the result of
climate change. Similar to the Semarang case study, the involvement of multiple donors
in Pekalongan sharpened the quality of the city’s climate change strategy. The
engagement of the GIZ with the established network of the city’s actors, a part of the
legacy of UN-Habitat’s CCCI program, was effective in enriching the content of
Pekalongan’s climate change strategy, which previously only covered adaptation, but
now also includes mitigation.

In addition to these positive outcomes, the involvement of multiple donors to some
extent has the potential to create a relatively significant disruption to the existing
climate change coalition due to inconsistence in delivering programs and the local
misconceptions of local actors regarding these programs. In Pekalongan, the UN-Habitat
which is the first donor agency to introduce a climate change program to the city under
CCCI, did not provide a full package program for the city. It was limited in the
development of a vulnerability assessment and adaptation strategy. It was expected
that the upcoming City Development Strategy (CDS) program, a joint initiative between
the UN-Habitat and the Cities Alliance, will compensate for this small initiative and the
CDS could take advantage of the vulnerability assessment and adaptation strategy
resulting from the previous CCCI. When the UN-Habitat coming returned with the CDS,
instead of holding tightly to climate change as the main theme of the CDS, the city mayor
directed the CDS to strengthen the implementation of a national government program
in Pekalongan, known as Minapolitan, which is the development of aquaculture and
agriculture for economic development in the coastal areas. The city mayor appointed
the Agriculture and Fisheries Agency (DPPK) to lead this collaborative program. As a
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result, this created tension between the Environmental Office, which was the leading
agency and pioneer of the climate change program under the UN-Habitat’s CCCI and the
Agriculture, Marine and Fisheries Agency (DPPK), which was the agency newly appointed
to manage the UN-Habitat’s CDS. The coalition of the climate change subsystem was
significantly disturbed after the DPPK withdrew its participation in the climate change
coalition. The DPPK struggled to develop another city development strategy under the
CDS, one in which some of its substance was highly similar to a climate change strategy,
especially in responding to the impact of sea level rise. This fact demonstrated several
important points. Firstly, it shows the political economic interest of the city mayor of
materialising his vision of the city via a collaboration program, which was previously
designed in response to climate change, but which was then twisted to respond to
economic development issues in the agriculture and fisheries sectors. In this sense, the
climate change agenda had been highly contested by other development agendas.
Secondly, it shows a failure of local actors, especially the UN-Habitat’s consultant teams
in Pekalongan, to understand the history and the connection between these two
programs leading to misconceptions within policy networks. Instead of bringing the new
CDS program to the established climate change policy coalition, the UN-Habitat’s
consultant, with the endorsement of the city mayor, opened a new coalition within the
intersection of agriculture, fisheries, and economic development policy subsystems.
However, this weakness may be acceptable under Pekalongan’s climate adaptation
strategy framework, as long as the implementation of CDS contributes to an increase in
the adaptive capacity of the vulnerable groups in the coastal settlements of the city.
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From the analysis of this coalition process, it is clear that climate change coalitions in
Indonesian cities are not yet mature coalitions and they typically form secondary
coalitions. There was no rejection of the idea of climate change and the development
strategy that dealt with it, but there was a low to medium level of conflict in determining
the substance of the prioritised strategy and technical matters such as how much budget
would be required to implement the prioritised strategy and by whom. Both case studies
reflect a secondary aspect of a coalition, which involves process related learning,
resulting only in managerial changes.

Although the process of coalition is noticeable at the city level, in the development of a
city’s climate change policy, the process itself involves a multilevel course of action. To
take this into account, this analysis will begin with the coalition process at the national
level and then move to the city level. It uses multilevel governance theory covers and
three main analytical themes (e.g., key actors’ or stakeholders’ involvement,
mobilisation of resource across levels, and networking and collaboration approaches
across scales) are explored in the following section.

7.2.

INSTITUTIONAL TRANSITIONS AND POLICY PROCESS

Weible et al. (2011) state that a future direction for advancing the advocacy coalition
framework would be to relate the framework to other theories. As mentioned in the
introduction of this chapter, this section takes this into account by integrating multilevel
governance theory into this study. Although the application parametric instability of the
ACF is able to identify the significant role of non-state actors including their interplay
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across levels, this study finds that a solid foundation for analysis is provided in multilevel
governance theory.

This study embraces the basic premise that the formation of climate change coalitions
represented by a configuration of actors is not established instantly, and that they are
also influenced by institutional transition processes at all levels of government or in a
multilevel context. This study defines institutional transition as the shifting configuration
of stakeholders or key actors across governance levels and their roles in a particular
policy domain over different periods of time. The institutional transition of Indonesia’s
climate change policy has been a process which has evolved over more than two
decades. The incorporation of multilevel governance theory is useful to enrich the ACF,
especially in examining the roles of institutions on multiple scales.

The next three sub-sections illustrate the institutional transition of Indonesian climate
change governance in the last two decades (1993 to 2013), and show the relative
position of cities’ climate change policy development initiatives amongst other
initiatives at the provincial and national levels. It also demonstrates three critical
analyses of multilevel governance to explain policy process. These analyses include the
relation of power across levels (from global to national and to sub-national), the
dynamics of horizontal influence between state and non-state actors, and the
transmission of rules, legitimacy and norms or values between levels and actors. For
analytical purposes, the institutional transition of Indonesian climate change
governance is divided into three phases: the early phase (1993 to 1999), the silence
phase (2000 to 2006), and the revival phase (2007 to 2013).
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7.2.1. EARLY PHASE: 1993-1999
This phase encompasses the first six years since climate change entered the policy
discourse of Indonesia in 1993, when a climate change section was established within
the organisational structure of the Ministry for the Environment (MoE). Responsibility
for climate change policy work was assigned to a head of section, operating three layers
beneath the Minister for the Environment. This provides some evidence of the status
and importance attached to this role and function within the ministry at that time.

In 1994, the government of Indonesia ratified the United Nations Framework
Convention on Climate Change (UNFCCC); however, this has had very little immediate
effect on, or implications for, domestic policy. Rather, it seems that the issue of climate
change was sidelined within government after ratification of the convention and it was
not until five years later that the Indonesian government successfully used the UNFCCC’s
mandate to prepare the first National Communication on Climate Change (NCCC) in
1999. The government’s achievement and its commitment to ratifying the protocol at
this stage was remarkable, given that the country had been in the midst of an economic
crisis since the end of 1997, and political turmoil lasted until the end of 1999.

During this phase, the relationship of power across levels in the climate change domain
was not present and power was concentrated only at the national level. For example,
the government when preparing the NCCC, led by the Ministry of Environment and
dominated by academic experts and a few NGO and private sector organisations,
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overlooked the involvement of sub-national governments. There was no participation
of provincial or city governments in climate change issues. Furthermore, the network of
actors did not follow any type of multilevel governance because it was horizontally
coordinated only at a national level, and this institutional arrangement did not result in
any real outcome. Nevertheless, the issue of climate change remained on the fringes
and it was not especially high on the policy agenda at the national level. In this early
period, the Indonesian government tended to act passively in responding to climate
change issues. As a result, the transmission of rules, legitimacy and norms or values from
the national to the city levels was non-existent. During this phase, however, actors at
the national level began to be exposed to climate change issues due to their
participation in several international meetings, especially in the UNFCCC forums. Within
Indonesian cities, however, climate change policy processes were barely visible during
this period.

7.2.2. SILENCE PHASE: 2000-2006
This phase extends over the seven year period that followed the first national
communication on climate change. During this phase, Indonesia experienced two
rounds of systemic decentralisation within the government. In early 2000 the authority
to regulate and control land development was decentralised, devolving to almost 500
city and district governments. However, in 2004 there was a major reform, which gave
back sufficient powers to provincial governments. This was an attempt to produce a
more balanced distribution of power among the levels of sub-national government.
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In subsequent years, the Indonesian government was preoccupied with various
domestic agendas, particularly its decentralisation program, regional institutional
proliferation, political and financial system reforms, the development of anti-poverty
measures, and dealing with separatist movements and conflict in some of its natural
resource rich provinces (Alm, Aten, and Bahl, 2001; Firman, 2002, 2009; Nombo, 2000;
Peluso, 2007). Typically, these took priority over climate change policy matters until the
middle of the first decade of the new millennium. Consequently, deliberate or
substantial contributions from provincial and city governments in responding to climate
change were not visible.

Given this period of silence, it is problematic to assess the dynamics of horizontal
influence between state and non-state actors, including the transmission of rules,
legitimacy and norms or values between levels and actors. Also, it is difficult to examine
the relationship of power across levels in the climate change domain. However, this
period offers a critical background for further climate change policy processes. Without
the introduction of Indonesia’s decentralisation program and reform during the silence
phase (2000-2006), it would have been impossible to obtain significant participation
from city governments and it would have made it much more difficult for international
NGOs to work closely with city governments in developing local climate change
programs and actions.
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7.2.3. REVIVAL PHASE: 2007-2013
This phase represents the most dynamic period of climate change policy development
in Indonesia. A typical strata of multilevel governance has started to emerge since this
period. For analytical purposes, explanation of policy processes in this phase is
systematically organised into three governance themes that may contribute to policy
change: (i) the relationship of power across governance levels, (ii) the transmission of
rules, legitimacy and values, and (iii) the shift in influence between state and non-state
actors.

POWER RELATIONSHIP ACROSS GOVERNANCE LEVELS
This study confirms Betsill and Bulkeley’s (2006) concept of the changing of power
relationship following cross level interaction. At this revival phase, the changing
relationship of power and influence occurred at both national and sub-national levels.
Cross level interactions between the international community under UNFCCC and
Indonesia’s national government have increased the power and legitimacy of climate
change institutions at the national level; while direct cross level interactions between
international NGOs including donor agencies and the city governments have
strengthened the power of local government, particularly key climate change
institutions within cities.

A significant change in power relationships as a part of global-national interaction in
Indonesia has been established since the 13th Conference of the Parties (COP13) in 2007.
The opportunity to host COP13 provided the impetus for a number of policy
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developments at the national level. In order to prepare for this event, the climate
change section of the MoE was upgraded to a Directorate for Climate Change, headed
by a director, who was positioned directly under the Minister for the Environment. This
was an important milestone for climate change advocates in Indonesia, since for the first
time climate change became an issue of national concern, attracting the attention of
policy makers at the national level and of international NGOs. 10

Since COP13,

Indonesian climate change policy discourse has intensified, and in 2008, as a follow-up
to COP13, the Indonesian president established and appointed a chief executive to lead
the Indonesia Climate Change Council (DNPI).11

The DNPI has both external and internal functions. Externally, the DNPI is designed to
represent and to strengthen Indonesia’s position in international climate change
negotiations and as an organisation charged directly with communicating with the
UNFCCC and its institutions. Internally, the DNPI is responsible for formulating national
policies, strategies and programs for climate change control activities and to coordinate
activities – across 17 national level ministries – in climate change control duties,
including adaptation, mitigation, technology transfer and financing. While the external
function was appreciated, the internal functions of the DNPI were relatively

10

International NGOs refers to non-traditional international donors, which aggressively develop
strategic alliances and programs with key actors, not only at the national but also at the local
level.
11

A chief executive of DNPI, who is a senior government bureaucrat, was appointed directly by
the Indonesian president to deal with day to day management of the council. The chief
executive is supported by eight working groups and a national secretariat consisting of a mix of
independent professionals and government staff specially assigned to support this institution.
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controversial since they confounded the existing pattern of the government’s multisectors decision making, which actors at the national level regarded as should be being
executed by the National Development and Planning Agency (BAPPENAS).
Resosudarmo et al. (2013) argue that this reflects a serious internal conflict at the
national level and part of an ongoing contest within the national government and its
ministries to determine climate change leadership. Despite what appears to be an
institutional conflict at the ministry level, this research shows that it was only a
manifestation of a slow coordination process in the Indonesian bureaucracy. In the
meantime, each ministry preferred to use a typically inward looking approach to
developing its own strategy to address climate change. For example, in 2007, the
Ministry of Environment (MoE) issued the National Action Plan for Mitigation and
Adaptation to Climate Change (RAN-MAPI). Other ministries such as the Ministry of
Marine Affairs and Fisheries (MoMAF) in 2008, BAPPENAS in 2010,the Ministry of
Agriculture (MoA) in 2010, the Ministry of Health (MoH) in 2011 and the Ministry of
Public Works (MoPW) in 2012 also issued similar action plans. However, a
comprehensive and concerted effort to provide an overarching policy to guide nationwide programs in adapting to climate change was made by BAPPENAS(2014)through the
development of the National Action Plan for Climate Change Adaptation (RAN-API) at
the national level, integrating separated adaptation strategies from seventeen
ministries.

Another change in the form of the relationship of power across levels took place directly
at the sub-national level, which is shaped by the interaction between local governments
and some international NGOs, including donor agencies. This change has strengthened
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sub-national governments. These actors have made significant efforts at the subnational levels and have engaged each other collaboratively in responding to climate
change. For example, since 2011, the provincial government of Central Java extended
its memorandum of understanding with the German Society for International
Cooperation (GIZ) for a new collaboration program known as the Climate Change Policy
Advocacy Program (PAKLIM). At the provincial level, PAKLIM consists of a network
managed by GIZ’s professionals, and includes provincial governments and experts. This
collaboration encompasses local government capacity building and the development of
a carbon footprint calculator and a climate change strategy.

A similar power relationship has been established at the city level. The Rockefeller
Foundation (RF) introduced a climate change resilience initiative to Semarang in mid
2009 through the Asian Cities Climate Change Resilience Network (ACCCRN) program.
This five year program is aimed at establishing and implementing a series of strategies
to help communities when adapting to the impacts of climate change. During
engagement with the city government of Semarang, RF invested financial and human
resources in various actions. A general vulnerability analysis and a community based
vulnerability assessment were conducted, several small scale pilot projects were tested,
and training for city government staff and partners was provided to enable them to
develop the City Resilience Strategy (CRS). In the city of Pekalongan, the development
of climate adaptation policy beganin 2010 through the inclusion of the city into the UNHabitat’s Cities and Climate Change Initiative (CCCI) program. This initiative brings
together local and national governments, academia, NGOs and international
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organisations with the aim of informing cities of relevant actions they can take, and
strengthening the capacities of cities and their partners in responding to climate change.

The application of a multilevel governance perspective in this study shows that the
relation of power and influence between national and sub-national levels is not limited
to formal hierarchical interactions. It means the delegation of power at the sub-national
level does not always come from its national government. Therefore, this study agrees
with the notion that transnational networking plays a significant role in climate change
policies in cities (Betsill and Bulkeley, 2006; Bulkeley, 2010; Collier, 1997). The role of
sub-national governments, especially key climate change institutions in this case study,
has increased significantly, along with the power they receive from interactions which
are governed by a multilevel system. It has unlocked a progressive oriented policy
process at sub-national level, while a signal from the national government was not clear
enough. Bulkeley (2010) refers to this cross-level interaction as a process of opening up
new political space, stating that, ‘Networks have provided the resources and political
space within which policy entrepreneurs can operate with some degree of protection
from politics as usual’ (Bulkeley, 2010, p.234).

TRANSMISSION OF RULES, LEGITIMACY, AND VALUES ACROSS LEVEL
A multilevel governance system accelerates the speed of transmission of rules,
legitimacy and norms or values between levels and actors. Rules, legitimacy and norms
move freely either vertically (top-down between level) or horizontally (across territorial
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boundaries) and this becomes influential in policy processes. The transmission of rules,
legitimacy and values across level is evident in this case study.

Many rules are imposed by international community at the global level, especially
regarding the administration of adaptation funds and bilateral funding agreements, and
this has led to the establishment of non-state bodies at a national level. For example, in
2008 the Indonesian government through BAPPENAS established the Indonesia Climate
Change Trust Fund (ICCTF) in response to these rules. Despite attracting international
funds dedicated to supporting climate change programs in developing countries, the
establishment of the ICCTF also represented an attempt to respond to demands for
greater coordination and harmonisation of climate change funding (BAPPENAS,
2011).ICCTF has operated successfully and has provided annual grants to government
bodies and civil societies.12 The availability of funding resources fosters the participation
of both state and non-state actors in local climate change initiatives, and has made them
aware of, and concerned with, local climate change policy.

The development of networks of actors within and across levels is one of the features of
multilevel climate change governance (Bulkeley, 2010), which accelerates the spread of
legitimacy and values (Betsill and Bulkeley, 2006). For example, in 2009 the RF supported
the establishment of a network of actors within the city of Semarang, known as the City

12

Early in its establishment, most Indonesian local governments were unaware of the
existence of, and the funding opportunities provided by, the ICCTF. The ICCTF funded a limited
number of climate change projects, all of which were proposed by and went to ministries and
institutions at the national level (Gruning, Menzel, Shuford, & O'Brien, 2012), rather than
government agencies or non-state actors at the provincial or city level.
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Working Group for Climate Change13.These working groups allow all the local actors to
interact with each other and to maintain informal communication. The City Working
Group on Climate Change gains its legitimacy not only from the city government itself,
but because it is also part of a broader network of ten cities in Asia. In Pekalongan, a
network of actors was not established until 2011, when the city government received
support from GIZ under its involvement in the PAKLIM program. This network, whose
activities have been fully supported by international donors, is another source of
legitimacy. This network has increased the degree of exposure of the actors to values
such as belief in climate change, urgently needed actions to respond to climate change,
various adaptation measures, etc., provided by the network’s international partners.

Furthermore, this case study reveals that the network of actors at the local level took
the leadership and played an active role in this newly established engagement with
climate change issues. Each member of the working group took the leadership in
different stages of the process according to their area of expertise. For example, in
almost all types of policy research, the leadership of academic communities was evident.
Local government actors demonstrated their leadership by serving as the network’s
chairs and by providing facilitation throughout the process. The leadership of local NGOs
was concentrated mainly on the implementation of pilot adaptation projects and
actions, demonstrating facilitation. All these features are believed to be critical in
facilitating climate change policy development processes at local government levels.

13

The working groups typically led by a local government official appointed by the city mayor,
also with other members from various agencies in the city government, non-government
organisations and universities.
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THE DYNAMICS OFHORIZONTAL INFLUENCE
Multilevel governance theory suggests that the shift in horizontal influence between
state and non-state actors may occur and it is a critical element in the policy process
(Betsill and Bulkeley, 2006). This case study shows that the shift in influence occurs both
at national and municipal levels, with less dynamics at the provincial level.

At the national level, the peak of influence began in 2010 and 2011, after the national
government through BAPPENAS successfully mainstreamed climate change policies in
medium-term and long-term development plans. As a result, many climate change
programs are created at the ministerial level. The national government claims that many
adaptation and mitigation programs have been implemented by ministries and national
agencies. At least four related national programs are now making a contribution to
climate change adaptation and mitigation (see Table 24). Some of these national
programs, especially the GHG reduction and green city programs, have catalysed policy
process at the municipal level because these involve provincial and city governments in
their implementation. These two national climate change related programs have been
institutionally linked and they filter down to the city level. In Figure 17, 12-P, 22-P, 29-R
and 30-P indicate the local action plans for GHG reduction, while 14-M and 31-M
indicate the Green City Program. Mechanisms for coordinating, monitoring, and
reporting ensure that vertical linkages have also been established, and these programs
share specific management objectives delivered across levels and actors.
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Table 24: Indonesian National-Wide Climate Change Programs
Name of Programs, Coordinating Institution, and Some Key Information

1. GHG Reduction / BAPPENAS
Objectives: To reduce GHG emission by 26% of the baseline in 2020 on a business as usual scenario and
a reduction by 41% if there is more significant international support.
Key Features: Implementation at the city level involves all provincial governments. To perform this task,
BAPPENAS established a National Secretariat for its GHG reduction program, with responsibility to
assist local governments, particularly at the provincial level across the nation, to develop regional and
local adaptation plans for GHG reduction.
Actors/Networks: National, provincial and city governments, experts, international NGOs.
Types of substance: Mitigation.
Type of policy process: Understanding (i.e. GHG inventories), planning (i.e. development of strategies
and plans) and regulating (i.e. legislation).

2. Green City Program/ MoPW
Objectives: To facilitate city governments to meet national standard by providing 30% of their territory
for green open space and to contribute to achieving the national target in GHG reduction.
Key Features: A collaborative program to engage city governments in three areas, namely green
planning and design; green open space; and green community. Since 2011, 60 cities in 17 provinces
have expressed their commitment to realize their green city plans.
Actors/Networks: National, provincial and city governments, experts, local community groups.
Types of substance: Mitigation and adaptation
Type of policy process: Planning (i.e. project planning) and managing (i.e. pilot project implementation).

3. Resilience Village Program/ MoMF
Objectives: To enhance the adaptive capacity of poor villages in coastal areas.
Key Features: The ministry provides direct financial assistance to 10,500 poor villages by allocating 500
million IDR (equivalent to 50,000 AUD) for each village, in which two-thirds of the assistance support is
directed to the provision or repair of infrastructure or capital, while one-third of the support is indirect
and intended to administer activities at the village level.
Actors/Networks: National governments, village/sub-district governments, community groups.
Types of substance: Adaptation
Type of policy process: Planning (i.e. project planning) and managing (i.e. pilot project implementation).

4. Climate Village Program/ MoE
Objectives: To identify various local initiatives at the grassroots level contributing to mitigation and
adaptation.
Key Features: There is no real on-the ground national government investment to deal with climate
change in the selected villages. Acknowledgment and recognition of these villages is expected to be an
incentive for grassroots commitment in adapting to and mitigating climate change.
Actors/Networks: National governments, village/sub-district governments, community groups
Types of substance: Mitigation and adaptation.
Type of policy process: Understanding (i.e. documentation of best practices).
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However, the influence of the provincial government in climate change policy processes
at the city level has been limited. The provincial government of Central Java has had a
relatively limited climate change program in comparison to that of the national
government. The development of the Regional Action Plan for GHG Reduction (RADGRK)14, mandated by the national government and completed in 2012, was the main
climate change initiative at the provincial level.

The implementation of the National GHG Reduction Program at the provincial level was
not a mitigation action as was implied by its name, but was rather a regional action plan
for GHG reduction mandated to all provincial and city governments and with targets for
their proposed mitigation action plans. The program was simply a ‘sorting and
compilation’ of the previous government’s business-as-usual actions that were assumed
to make a contribution to climate change mitigation. There are two weaknesses in the
implementation of the GHG reduction program.

Firstly, there has been no new investment or dedicated funding for the new declared
GHG reduction program. Secondly, the practice of ‘sorting and compilation’ is not based
on a scientific assessment to determine whether a particular action is a real mitigation

14

The development of the regional action plan was coordinated by the BAPPEDA and it
encompasses 30 strategies focused on six sectors (CJPG, 2012b): agriculture, forestry,
transportation, energy, industry and waste management. The provincial governor of Central
Java has endorsed the local action plan and it has been passed as a local regulation. As stated
in Article 4 of the Central Java Governor Regulation (CJPG, 2012a), the objective of the local
action plan is: ‘to provide guidance for Central Java Province’s agencies in developing a yearly
work plan and serve as a reference for city and district government efforts to reduce
greenhouse gas emissions in Central Java’.
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action. There was not the technical capacity to perform it and the co-benefit of such
action in achieving other policy objectives could not be seen. Additionally, there was no
clarity regarding the emission target that should be achieved by each regional level,
though national GHG reduction target had been set at 26% by 2020. The national
executive manager of the secretariat for the development of national plan for GHG
reduction said:
In the preparation of the local action plan for GHG reduction, … the action is
actually nothing; it's just a program which already existed. It’s just how can it
[the programs and the opportunities that existed before] be justified. …Actually
there is nothing new. However, it was reworded into a more comprehensive
adaptation and mitigation language. (Interview-15; emphasis added)

A non-government respondent argued that the previous government’s practice of
‘sorting and compilation’ as the basis of a local action plan for GHG reduction is
adequate, because:
It makes a short-term target [of the local action plan for climate change]. A
compilation of the existing actions is enough. In the next three years, local action
plans must be available [in all local governments], while waiting for central
government, especially from the technical ministries, to develop its formulation.
… Without it, local government will not understand [to develop proper
mitigation and adaptation plans and actions] (Interview-16)

Despite this ambiguity, the Central Java provincial government – and perhaps other
provincial governments – seems confident that they are on the right track and are
making a contribution not only to mitigation but also to adaptation. One of the provincial
government staff members responsible for the development of the Central Java
Province’s regional action plan for GHG reduction stated:
As for 2010-2012, it [climate change-related programs and actions] has already
been implemented, because it already exists. [In the preparation of local action
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plan,] 2010 was the baseline, but we did not rule out the empirical data series
[programs and actions which were implemented before] from 2010 and
backward. It [the relevant programs and actions to respond climate change] will
be carried on for years to come, from 2013 to 2020. It has been there. For
example, the clean water program and the forest and land rehabilitation (RHL)
program for adaptation side. The forest fire protection program is for mitigation
side. These programs have been there in our annual program since 2000.
(Interview-21)

Other than participating in the Climate Change Advocacy Program (PAKLIM) and in the
development of the regional action plan for GHG reduction, the Central Java Provincial
Government has not specifically designed any climate change initiatives, except those
business-as-usual programs or actions that are indicated in the statutory plan. A recent
evaluation study of the preparedness of the province of Central Java to implement the
mitigation plan suggests that the province was ‘half prepared’ due to time constraints
given by the national government (Sugiri, 2015).

The application of multilevel governance theory allows analysts to recognize the shifting
of influence across governance levels and between state and non-state actors over
periods of time. Multilevel governance is clearly the context in which various climate
change policies operate in Indonesia. Since its emergence over the last two decades,
climate change governance in Indonesia has slowly evolved. While it was initially
dominated by national government actions and institutions, the governance structure
has since been transformed into a more complex multilevel set of institutional
arrangements following the extensive participation of non-government actors who have
changed their agenda in favour of climate change response work. Figure 17 illustrates
climate change multilevel governance in the case study from 1993 to 2013.
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Figure 17: Indonesia’s Multi-scale Climate Change Policy Milestones 1993-2013
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KEY INFORMATION
U
P

1
3
5
7
9
11
13
15
17
19
21
23
25
27
29
31
33
35
37
39

Understanding (e.g. data development,
policy research, etc).
Planning (e.g. development plans and
strategies).
Government dominated process
Mitigation
Establishment of the Climate Change Section
in the MoE
Indonesia’s First National Communication
under UNFCCC
The MoE released the RAN MAPI
The MoMF released Adaption& Mitigation
Strategy for Coastal & Small Islands
BAPPENAS established the ICCTF
Indonesia’s Second National Communication
under UNFCCC
The MoE developed 3 pilot projects for the
KRAPI
The MoMF released Resilient Village
Program (PDPT)
DNPI released National Action Plan for
Climate Adaptation (RAN-PI)
The MoPW released the RAN MAPI-PU
Provincial government signed a MoU to
facilitate PAKLIM
Semarang signed MoU with the RF; ACCCRN
was officially launched
City government conducted and released city
vulnerability assessment
City government has started to replicate rain
harvesting pilot
City government signed MoU with the GIZ,
PAKLIM was officially launched
City government participated in the Green
City Program
The RF funded development of FEWS, a
project component within the CRS
City government was included in the CCCI
Development of polder system to deal with
coastal flooding
Mangrove conservation program

M
R

2
4
6
8
10
12
14
16
18
20
22
24
26
28
30
32
34
36
38

Managing (e.g. pilot projects, programs
implementation etc).
Regulating (e.g. legislation, establishment of
institutional bodies, etc).
Substantial involvement of non-state actors in
the process
Adaptation
UNFCCC ratification
Upgrading the climate change section in the
MoE into a directorate
BAPPENAS released the Yellow Book
President established of Indonesia Council for
Climate Change (DNPI)
BAPPENAS released the ICCSR
Development of RAN GRK program & national
secretariat for the program
MoPW released the Green City Program
The MoE released Climate Village Program
(PROKLIM)
The MoE released a guideline for KRAPI
BAPPENAS released a guideline M&E of the
implementation of RAN-GRK
Province government released the RAD-GRK
City mayor appointed the 1st working group
for CC& SLD forum was setup
RF funded five small-scale climate adaptation
pilot projects in the city
City government released CRS, focused on
adaptation
City government conducted city’s GHG
inventory
City government revised the CRS. Mitigation is
now included
Semarang proposed a newly urban health
project to anticipate climate change
Revision of the coastal zone spatial plan
Initiate inter-city government collaboration
for integrated flood management program
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7.3.

MULTILEVEL CLIMATE CHANGE GOVERNANCE: BEYOND POLICY PROCESS

The previous section discussed Indonesian climate change policy process from the
perspective of multilevel governance. Based on Figure 17 above, this section further
elaborates the matters of governance beyond the policy process to understand
multilevel climate change governance in Indonesia.

Overall, the dynamics of climate change policy in Indonesia in terms of programs and
actions suggests a greater intensity of policy development at the national and city level
than at the provincial level. This finding suggests that the role of provincial governments
in supporting climate change policy has not yet been optimised, but there is potential
for them to play a greater and more effective role in this domain. Instead of being
supported solely by national and provincial governments, a number of cities with
extensive climate adaptation strategies and actions are supported by donor agencies
and international NGOs.

Governmental reform (during the silence phase between 2000 and 2006), was marked
by Indonesia’s decentralisation program and made the transition of Indonesian climate
change governance possible. This transition permitted significant participation from city
governments and allowed international NGOs to work closely with them to develop local
climate change programs and actions. This transition opened legitimate and promising
space for advocacy coalitions at the city level.

The national level ministries have been significantly engaged in the development of
various climate change strategies in the areas of both mitigation and adaptation.
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Meanwhile, the city governments of Semarang and Pekalongan, from the beginning,
paid attention to adaptation programs and actions and hence the proportion of
adaptation related actions is much higher than its mitigation related actions. However,
this finding cannot be generalised to other Indonesian cities, since it appears that the
number of cities committed to adaptation programs and projects correlates strongly
with the level of support from international NGOs. In other words, the hundreds of city
governments in Indonesia simply cannot develop extensive and effective climate
adaptation strategies and actions without this level of external support.

The structure of multilevel governance in Indonesia which promotes integration
between layers of government seems to have generated more mitigation related
policies and programs than adaptation related policies and programs. The two
aforementioned national programs that have multilevel structures – the Green City and
the Local Action Plan for GHG reduction programs – are mainly related to mitigation and
have little or nothing to do with adaptation. Indeed, while there are several climate
adaptation programs and actions that operate at the national to the city level,
unfortunately they tend to run separately and in isolation. Mitigation policies and
programs in Indonesian cities enjoy a number of advantages under the current structure
of climate change governance, but this is not the case for equivalent adaptation policies
and programs.

This case study points to an incomplete structure of multilevel governance. Adaptation
programs and actions in the cities of Semarang and Pekalongan have not in fact been
linked by a management objective at the provincial and national levels. This assessment
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is consistent with Corfee-Morlot et al.’s (2011) and Smith et al.’s (2009) more general
analysis of city level climate adaptation in developing countries. They contend that in
contrast to mitigation, urban adaptation policies are often relatively powerless and
disjointed due to a lack of resources or funding incentives to address the identified
problems or to develop solutions. They often result in isolated and incremental
adaptation actions, leading sometimes to mal-adaptive solutions, and their
implementation lacks stakeholder involvement and strong political leadership and
commitment. Institutional arrangements that fail to coordinate across relevant issues,
both vertically and horizontally, are recognised as being one of the main causes of these
adaptation problems (Corfee-Morlot et al., 2011; J. B. Smith et al., 2009).

This case study shows that national government plays a role in responding to climate
change through the development of various climate change strategies. However, these
strategies do not make a significant contribution, especially to climate adaptation
actions at the city level, because of a lack of ‘additional investment’ to implement and
establish suitable institutional arrangements and eliminate barriers faced by city
governments. This assessment corresponds with the conclusion of a municipality survey
conducted in Norway (Amundsen et al., 2010)which suggests that evidence of
appropriate adaptation actions was rarely found and the majority of adaptation
initiatives were reactive – based on historical trends and ignoring the most up to date
climate change information. The ambiguity of municipality government roles in
adaptation, and insufficient concern from the national government to adaptation issues,
leads to inadequate attention from municipality governments. The Norwegian municipal
governments expected to play more significant roles in setting clear adaptation goals
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and developing appropriate local regulations, and expected national adaptation funding
to be made available for them. However, as Amundsen et al. (2010, p. 277) point out,
‘Adaptation to climate change requires responses at all levels of government, and
without national authorities giving clear political signals through designing and
facilitating adaptation policies, local governments will find it more difficult to develop
effective adaptation policies and implement them.’

A further insight into the involvement of actors and their relation to climate change
responses shows that by 2013 the Indonesian institutional architecture of climate
mitigation was relatively stronger than that of adaptation. The institutional architecture
of climate mitigation seems stronger because it involves all three governance levels and
has been equipped with an intermediate institution, namely the secretariat for GHG
reduction program, which is responsible for ensuring that adequate translation of the
national action plan for GHG reduction is conveyed across the country into local action
plans. Figures 18 and 19 illustrate this. With regards to adaptation, only two governance
levels are involved. There isgap which has disconnected strategy oriented climate
adaptation initiatives made by actors at the national level and implementation oriented
climate adaptation projects at the city level. An intermediate institution to link these
two levels is not available, nor is the function of provincial government and other
regional actors empowered.15

15

The governance structure of both mitigation and adaptation are now identical. In 2014,
BAPPENAS extended the function of the current National Secretariat for GHG
ReductionProgram to include adaptation. The name of secretariat has been replaced to The
National Secretariat for Climate Change (SEKRAN-PI).
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Figure 18: Institutional Architecture of Climate Mitigation Actions (by 2013)
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Figure 19: Institutional Architecture of Climate Adaptation Actions (by 2013)
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This study however is unable to explain whether this pattern or structure of institutional
architecture leads to the effectiveness of the climate change response. Although judging
the effectiveness of this institutional architecture is difficult, explorations of climate
change policy and climate adaptation governance profile in the country remain possible.
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Under such present governance and policy profile, there are at least four observable
outcomes from the implementation of city climate adaptation policies in both case
studies. These include climate adaptation project replications, improved understanding
about climate adaptation and urban resilience, confidence of city government inbeing
leaders in the urban adaptation field, and newly established networks.

7.4.

END POINTS

The Advocacy Coalition Framework is capable of explaining why climate change
strategies have become a more tangible policy product at the city level. The analysis in
this chapter complements analysis of parametric stability and the instability of policy
change and policy subsystem networks’ belief in climate change.

This chapter has discussed the formation of climate change coalitions and a conflict that
has played out with regards to climate change policy at the city level. The coalition for
climate change in both cities was more influential than the business as usual urban
development coalition. The ACF is proven helpful and effective in clarifying the
contestation of policy actors in this issue or domain. This study finds that climate change
coalitions in both case study cities were not really based on sharing ideological beliefs
among its coalition members, but were based on the secondary level of beliefs. Conflict
between the coalitions was a result of operational and administrative disagreement,
while the bond within a coalition was produced by a similarity in terms of technical and
methodical positions, particularly in determining the level of problems and causal
linkage of climate change in the city. In this context, each coalition struggled to compete
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over access to control the implementation of various urban development strategies. In
other words, they fought over influence to prioritize different strategies resulting from
various planning schemes (e.g. climate resilience strategies vs. local development
planning strategies). Consequently, they also disputed the allocation of local
government resources which reflect a city’s priorities. This analysis is consistent with
one of the ACF’s hypotheses (Sabatier and Jenkins-Smith, 1999) stating that in most
cases, coalition conflict occurs at the secondary level.

Although this chapter has demonstrated that local factors are important, there was
some evidence of a structured processes of policy diffusion and transfer – from donor
agencies and international aid programs – within the development of cities’ climate
change policy in Indonesia. This chapter uses a multilevel governance perspective to
explore an unexplained gap in the process of transfer from the international to the local
level involving local policy makers and politicians. This study suggests that multilevel
governance theory has a stronger framework for explaining the role of non-state actors
in the policy process, through analysis of the relationship of power across levels (from
global to national and to sub-national) and the horizontal power relationship between
state and non-state actors. Therefore, it confirms Cairney’s (2007) comparative analysis
asserting that multilevel governance theory has more flexibility in terms of ‘venue shift’
and basic constitutional analysis than does the ACF. Somewhat differently to Narrative
Policy Framework (NPF) (Shanahan and Jones, 2011) which contributes directly to the
core analysis of coalition discourse or narrative, this study finds that multilevel
governance theory provides a concept of the transmission of rules, legitimacy and norms
or values between levels and actors, which contributes to the peripheral concept of ACF.
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Overall, the utilization multilevel governance theory may enrich the ACF in two areas,
namely the analysis of coalition strategies and external system events or parametric
instability analysis.

The thesis argues that to some extent policy research and learning processes occur
during the process of policy development and that they have an important role in
influencing this constellation of the coalition’s power. The next chapter will place policy
research and learning into the policy development equations of the two cities.
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CHAPTER EIGHT
POLICY RESEARCH AND EVIDENCE: THE ROLE OF
LEARNING IN POLICY CHANGE

8.0.

INTRODUCTION

Policy research and learning are two important themes in policy change. In both case
studies, the presence of structured policy research and learning processes in the area of
climate change adaptation was obvious. Almost all respondents in this study were aware
of it. This section aims to examine and discuss the role of policy research and learning
under the concept of the ACF. To begin with, objects of policy research and learning are
outlined. A policy learning and research framework specifically adjusted to fit with the
conception of the ACF (in Chapter Three) is applied in order to analyse the empirical
cases in Semarang and Pekalongan.

8.1.

CLIMATE POLICY RESEARCH IN SEMARANG AND PEKALONGAN

Policy relevant research was introduced in both case studies. This research varies, either
at the strategic or technical level, however, much more policy research was conducted
in Semarang than in Pekalongan. Almost all the climate related research in these cities
was funded by donor agencies or international NGOs rather than by city governments.
Additionally, in almost all types of policy research, the involvement of academic
communities was evident, and some academics collaborated with donors’ national
partners and a number of local NGOs. The involvement of local NGOs in policy research
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was mainly concentrated on action or technical research. Table 25 describes the policy
research that was conducted prior to the development of climate change strategies in
Semarang and Pekalongan.

Table 25: Climate Adaptation Policy Research in Semarang and Pekalongan

Case Study & Research Focus

Level
S
T

Actors
Researcher Funder

Vulnerability and adaptation assessment to climate change/
vulnerability assessment.

X

Donors

The economic costs of flooding and coastal inundation.

X

Donors’
partners
&university
University

The robustness of city’s master plan drainage in dealing with
the future climate variability.

X

University

Donors

Gaps between current and expected development indicators
after inclusion of climate change variables.

X

University

Donors

Semarang

Donors

The implementation six small scale climate adaptation pilot
projects.

X

Local NGOs
&university

Donors

Pre-feasibility on rainwater harvesting projects and
comparative study with local best practices.

X

Local NGOs
&university

Donors

Donor’s
partners
&university
Engineering
consulting
firm

Donors

Pekalongan
City-wide spatial identification of vulnerability and resilience/
vulnerability assessment.
Detailed engineering design of polder development.

X

X

City

Note: S=Strategic; T= Technical

8.1.1. ARTICULATION OF POLICY RESEARCH
Amongst this policy relevant research, the city’s climate vulnerability assessment is
further examined to discuss the second research question of the thesis. The climate
vulnerability assessment is the only comparable policy relevant research suitable for
analysis since it was undertaken in both cities. Moreover, it is strategically important
research since it provides a basis of reference for other research and analysis. The
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national partners of the donors were responsible for executing the research and were
backed up by research centres in several universities.

These researchers and their affiliated organisations recruited a number of contacts from
a leading city government agency and then worked closely with them. In Pekalongan,
the Centre for Participatory Planning (P5) and the Kota Kita Foundation, the national
partners of the UN-Habitat, executed the vulnerability assessment. These two
organisations engaged intensively with the community and the city government of
Pekalongan, in particular the Environmental Office (KLH). They adopted a participatory
process to convey the study and to increase city governments and other city actors’
awareness of the likely impacts of climate change on Pekalongan. In Semarang,
MercyCorps Indonesia (MCI) and the Urban and Regional Development Institute (URDI),
which were supported by the Climate Change Risks and Opportunities Management (CCROM), were the main national partners of the Rockefeller Foundation (RF) to execute
the vulnerability assessment. The MCI and the URDI also engaged intensively with the
community and the city government of Semarang, in particular the Environmental Board
(BLH). In addition, the Institute for Social and Environmental Transformation (ISET) was
appointed by the RF to engage with and to provide technical assistance for the MCI, the
URDI and the city government of Semarang.

It is vital to state that these actors and institutions are associated as a climate change
advocacy coalition, rather than being groups which have different beliefs about climate
change. They were first engaged by the donors and international agencies in the earliest
stages to support climate adaptation programs and initiatives in both cities. Therefore,
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the position of the donors’ national partners, academic communities, and members of
local NGOs as researchers, in this case, were mainly to serve the demands of the donors,
who were the funders of locally specific climate change research.

Due to various factors underlining climate change programs in these cities, briefly, these
researchers applied a different standard for managing the vulnerability assessment,
representing a different quality of policy relevant research. The vulnerability assessment
in Semarang was closer to the ideal protocol of vulnerability assessment than that of
Pekalongan. The vulnerability assessment in Pekalongan, for instance, did not involve
the future projection of climate risk in the city, nor did it rely on scientifically sound
climate data history and analysis. Table 26 outlines the different standards of
vulnerability assessment in both case studies.

All key personnel acknowledged that the vulnerability assessment conducted in both
cities was scientific. The highest scientific value of Semarang’s vulnerability assessment
was in its climate modelling, which was derived from fourteen global climate models
(GCMs) in efforts to gain an understanding of the future of climate variability variables.
In Pekalongan, although the vulnerability assessment employed less sophisticated
climate information and excluded a rigid feature of future climate analysis, all key
personnel still considered that the vulnerability assessment conducted in the city was
scientific. Another common scientific area in the vulnerability assessment, according to
key personnel, was in terms of methodology. While Semarang’s vulnerability
assessment emphasis was more technology based, Pekalongan’s vulnerability
assessment was heavily participatory based. The scientific base of this vulnerability
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assessment was implicit, since university based experts led the development of the
assessment in both cities. They were trying to translate scientific norms into practice.

Table 26: Different Standard of Climate Vulnerability Assessment (VA)

Characteristics of VA
General Information:
Name of research/ project
Researchers/ institutions
Inputs and Process:
Approach
Climate data inputs

Climate data analysis

Semarang

Pekalongan

Vulnerability and Adaptation
Assessment of Climate Change.
CC-ROM, MCI, URDI, KKF

City-wide Spatial Identification
of Vulnerability and Resilience
P5, KKF.

Mainly expert based and less
participatory
Climate trends over the last 100
years using the CRU TS2.0.

Mainly participatory and less
expert based.
Climate trends in the last 30
years (generated from other
climate research).
Basic statistic analysis.

Meaning of city’s climate
vulnerability

Modelling historical data
(RegCM3 and output projection
data of 14 GCMs).
Secondary socio-economic data
were converted into a scale for
coping index analysis.
Findings from FGD at the subdistrict level were massive, but less
acknowledged in climate analysis.
Aggregate of climate risk and
coping capacity.

Actual time for completion

Longer (6 Months)

Secondary socio-economic
data and findings from FGD at
city level were simply
converted and highly used to
describe current city’s
vulnerability.
Specified or thematic (e.g.
physical vulnerability,
economic vulnerability, etc).
Shorter (3 Months)

Key outputs:
Current climate change
related impacts

Yes

Yes

Future climate projection
and risks

Yes

No

City vulnerability index in
the medium and long term

Yes

No

Social data inputs for
climate related analysis
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8.1.2. POLICY RESEARCH UTILISATION
Drawing from Nutley and Webb (2000), the thesis proposes that the utilisation of policy
research and evidence under the ACF conception will fall into a combination of the
interactive and political models. This proposition is sensible and is proven through both
case studies.

In an interactive model, the researchers and the institutions they associate with are just
one set of participants amongst many other policy actors involved in the development
of policy. Research outputs or findings become one of the variables that make it more
difficult for a particular coalition to make decisions, especially when these outputs
contradict the beliefs they embrace. The Semarang case study illustrates this model.

During the development of the vulnerability assessment in Semarang, out of twenty-one
listed organisations as a part of the policy subsystems, only four organizations were as
research agents. Roughly, the percentage of research agents within policy subsystems
was less than twenty percent. Assuming that the utilisation of vulnerability assessment
findings is vital for policy development in adapting to climate change, it would be
difficult to predict the response of the rest of the eighty percent of policy subsystem
members. These members may either take the evidence derived from policy research
for granted or they may have a contrary opinion.

In Semarang, one of the vulnerability assessment outputs– the projection of climate
vulnerability in 2050– resulted in serious tension within policy subsystems. The output
was questioned and was implicitly rejected by policy subsystem members since it did
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not reflect the realities perceived by common sense or the experience of the majority of
policy actors. Most of the policy subsystem members asked the researchers for
explanations as to why a particular region is supposed to be vulnerable according to the
majority of policy actors, but is not regarded as vulnerable in the future. It was a
frustrating situation within policy subsystems, both for the researchers and for the rest
of the policy subsystem members. This issue occurred because of the following factors.
Firstly, the researchers were not able to satisfy the question of the majority of policy
actors about ‘why the result is like this?’ The researchers were always backed by climate
scenarios and models and procedures invulnerability analysis when answering that
question, which was difficult for the rest of the policy subsystem members to digest.
Tyler et al.(2010, p. 27) highlights some criticisms from city actors and states that ‘the
results [of the vulnerability assessment] presented were highly technical and
inaccessible, and the indicators and data used [were] not transparent to partners’.
Secondly, there was a gap in understanding between researchers and the rest of the
policy subsystem members about the meaning of vulnerability. While the researchers
were mainly talking about vulnerability as an uncertain condition in the future, most of
the policy actors in the city of Semarang limited their frame of thinking based on
observable recent evidence. These contrary standpoints made it difficult to achieve
common understanding. Thirdly, the development of vulnerability analysis involved
disputed socio-economic data. While researchers employed official socio-economic data
released by the national government, the rest of the policy subsystem members
regarded it as being unreliable data. Tyler et al. (2010, p. 27) reported that,‘Researchers
used incorrect or misleading data to characterise [a sub-district] as vulnerable, such that
… sub-districts appear to be more vulnerable according to the assessment than they are
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in reality’. The statement of a member of the government, who is a staff member of the
climate change taskforce in Semarang confirms this issue:
…[The vulnerability assessment] was good… It gives evidence for us, showing our
changing natural phenomena and the physical changes of our region due to
climate change. However, we question the data and information used in the
analysis because the result of the scientific process and what is visible in our
eyes do not match. (Interview-09)

As a result, evidence derived from the policy research, which is a projection of city’s
climate vulnerability in 2050, was not seriously taken into account during adaptation
planning and decision making. At this point, professional judgment of the rest of the
policy actors based on their experience was more valued. They appreciated the efforts
taken by the policy researchers to produce the vulnerability map, but they then used
their own climate related risk maps for making decisions about the locations of some
adaptation actions.

The utilisation of research turns to a political model when these outputs or findings fit
with the beliefs of a particular coalition. The evidence resulting from it serves as political
ammunition to reinforce the position of that coalition. The case study of Pekalongan is
highly relevant in illustrating this model.

As in Semarang, researchers in Pekalongan comprise a minor segment of the policy
subsystem members. Only two out of fourteen organisations within the policy
subsystem have acted as research agents. In contrast to Semarang, although the
standard of vulnerability assessment in Pekalongan was lower and far from the ideal
protocol, there was no tension in responding to the research output. The vulnerability
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assessment outputs were totally accepted and taken for granted by policy subsystems
in the city. Some factors influenced this response. Firstly, the vulnerability assessment
did not take a controversial stand by projecting the city’s future climate and risks
associated with it. The assessment only emphasised current climate related impacts and
employed these impacts to determine the city’s vulnerability. At this point, there was a
misconception by the policy subsystem members about the meaning of a vulnerability
assessment and this was a ‘blessing’ for climate policy development in Pekalongan. In
other words, there was no gap in the understanding of the concept of vulnerability
within the policy subsystems, which was a result of vulnerability being a new concept
for them. Secondly,the participatory assessment approach, which was developed by
researchers during the process, involved local policy actors intensively. Trust and
legitimacy were established, and as a result, unnecessary misunderstandings such as
that regarding input data for analysis, did not occur. Thirdly, the output of assessment,
which is the spatial identification of the city’s vulnerability, matched the expectations of
the majority of policy subsystem members. Indeed, the locations identified as
vulnerable were the city government’s main concern prior to the vulnerability
assessments.

As mentioned in the analysis of stable parameters, in general, Indonesian city
governments have budget restrictions and financial constraints in fulfilling their
development programs, especially those which do not deliver immediate direct benefit.
Adaption to climate change related impacts are considered to be in this category, since
the benefit of the actions would be indirect and long term. As a result, the city
governments remain opportunistic in seeking various ways to accomplish their

310

development agendas in the midst of budget restrictions and financial constraints. In
Pekalongan, the vulnerability research was perceived by city government as a means for
paving the way to get funding for Pekalongan’s development deficits.
Then, it is important [of the vulnerability assessment] that we [the city
government] can provide it [the assessment results and proposed actions] to
our networks at provincial and national levels. If these efforts stick, we expect
that either the UN-Habitat or the GIZ will promote this [the assessment results
and proposed actions] to their networks. They used to easily convince people at
the national and provincial level since they are known as a credible institution.
(Interview-26)

Therefore, the quality of research was not as important as the output. The output was
favourable, since it was compatible with the development agendas of the city and
especially the vision of the city’s mayor. At this point, policy research turned to the
political model.

To sum up, these case studies show that the quality of policy research did matter in the
process, but it did not influence the final decisions taken by policy subsystem members
to take ‘on board’ climate change policy development. Despite these contrary dynamics,
both city governments have similarities. In the end, they still developed climate change
strategies and passed them as their policies in adapting to climate change. This situation
also correlates to the nature of coalitions in both case studies, which is at the secondary
level rather than the deep, or policy core level, of coalition. Policy subsystems did not
treat evidence consistently. Furthermore, Morgan’s (2014) analytical framework
confirms this finding, in which the interaction between policy networks and science
depends on the nature of them both. However, this case study suggests that an
established agenda within a policy network has a greater effect in policy making than
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does science or policy research, which has a large body of evidence, certainty and less
consensus.

The empirical evidence shows that the climate change policy research at the city level is
likely to have ‘scientific value’ and be favourable for the policy subsystems if they
comprise at least three of the criteria. Firstly, such research involves locally produced
data, especially from government agencies, rather than from national government
sources, even though it is valid. In other words, co-production of data with city
governments is essential. Secondly, approaches or methodologies produce key outputs,
which are relatively in line with common sense or the general observations of the
majority of the policy subsystems. Recently, Oulahen et al. (2015) suggest ‘ground
truthing’, a social vulnerability index as a process for considering the input of local
practitioners. Thirdly, it provides a consistent and logical connection between identified
problems and suggested recommendations. These three criteria are among six factors
identified by Davies et al. (2000) in which a particular research study has higher potential
to be adopted in the policy making process.

However, from a broader perspective, these case studies show that the vulnerability
assessment, as a part of policy relevant research in climate change, significantly
facilitates the climate policy development of cities, because these city governments
finally end up with the development of climate change strategies. Zooming out from
these two case study cities and then comparing them with other cities (e.g., at the
national level) would confirm this notion. Hundreds of other city governments in
Indonesia which have not conducted vulnerability assessments do not equip their cities
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with climate adaptation policies and strategies. Therefore, it is hard to deny that a
vulnerability assessment is an entry point to climate adaptation policy development.
Therefore, in the absence of a national mandate, conducting climate policy research is
an important element in fostering climate policy development at the city level.

There is a dilemma in driving climate change policy research at the city level. Rejection
by policy subsystems is likely to occur when the climate policy research follows a proper
protocol involving complicated procedures and highly uncertain long term visions (for
instance, risks projections five decades into the future). On the contrary, policy
subsystem members at the city level would be highly enthusiastic when the policy
research involves a simple process, typically participatory based and highly focused on
more certain issues (for instance, existing vulnerabilities). Therefore, the main challenge
in relation to this dilemma is to produce policy research, such as vulnerability
assessments in this context, which are simple but still at an acceptable level to avoid
unnecessary resistance. Some suggestions in dealing with this challenge are firstly to
improve communication between policy researchers and prospective users. This also
responds to suggestions for paying greater attention to the urgency of climate change
communication (Moser, 2004, 2006; Palutikof, 2014).A participatory based approach
would be the most appropriate one to use when conducting policy research.
Involvement of local researchers is as important as involving the rest of the city’s climate
policy subsystems. Secondly, improving the capacity of city governments to understand
the essence of vulnerability and adaptation to climate change is necessary. Improved
capacity means reducing the gap in understanding between scientists and the rest of
the policy actors within the policy subsystems.
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Another challenge is related to following up policy research outputs. The city
governments, particularly in developing and least developed countries, will in all
likelihood not be able to follow up on all proposed recommendations in adapting to
climate change, even though it has been agreed, due to limited financial resources and
lack of authority. City governments struggle even in dealing with current development
deficits. For example, the city government of Semarang realised that revision of the
city’s drainage master plan was essential, but they could not implement the
recommendation since it would exceed their available funds. The city government has
been struggling to complete the development of many infrastructure components of the
current drainage master plan and it is predicted that it will be finished by the end of this
century if a similar proportion of funding allocation continues.

8.2.

CLIMATE POLICY LEARNING IN SEMARANG AND PEKALONGAN

Structured policy learning has been established in Semarang under the Asian Cities
Climate Change Resilience Network (ACCCRN) and in Pekalongan under the Cities and
Climate Change Initiative (CCCI), where its process has somehow facilitated both city
governments in developing climate adaptation policies and strategies. A communication
channel, known as the shared learning dialogue (SLD), was developed to facilitate
learning in broader government agencies and has affected community groups. A similar
situation existed in Pekalongan. A set of participatory workshops under the CCCI, which
was then continued intensely under the German Society for International Cooperation
(GIZ) leadership, can be regarded as a form of the communication channel facilitating
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processes of learning. The following section discusses empirical evidence of an analytical
approach to policy learning under the ACF which has been developed in this study (see
Chapter Three).

8.2.1. LEARNING WITHIN COALITIONS
Learning within coalitions may refer to a knowledge oriented acquisition process among
members of a policy subsystem who have the same coalition platform. Climate change
programs initiated in both case studies promote learning within coalitions, aiming to
build the capacity of local governments and their partners to run the programs.

The substance of learning within a coalition varied from ideological matters convincing
its coalition members to belief in the existence of climate change, including its causes
and impacts on process related matters. For example, ways to measure a city’s
contribution to greenhouse gasses (GHG) and how to develop resilience plans and
strategies in dealing with climate change needed to be learned. Learning mechanisms
also included tailor-made training for coalition members and workshops, as well as
direct technical assistance.

Prior to the initiation of the CCCI in Pekalongan City, the UN-Habitat involved several key
members of its national partners, P5 and KKF, in a number of workshops and training
sessions on climate change planning in countries such as the Philippines and South
Korea. They were continuously involved in a series of dissemination and regional
meetings. In the same way, the RF involved several key members of the MCI, the URDI
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and a limited number of Semarang City representations in the ACCCRN regional
workshops and training sessions about resilience planning in Vietnam and Thailand in
the early initiation of the ACCCRN. Table 27 summarises evidence and mechanisms of
learning within coalitions in both case studies.

Table 27: Learning Within Coalitions in Semarang and Pekalongan

Learning Evidence

Semarang

Pekalongan

Yes

Yes

Involvement of coalition members in workshops and training

Yes

Yes

Direct technical assistance to coalition members

Yes

Yes

Bringing coalition members to visit local and international best
practices in adaptation actions

Yes

No

Within Coalition Learning Substances
(i) Climate change in general-causes and impacts; (ii) GHG
inventory; (iii) resilience planning; and (iv) examples of adaptive
actions
Within Coalition Learning Mechanisms

The output of learning within coalitions introduced by donors and international agencies
and aimed at building the capacity of its coalition members, resulted in improved
understanding and confidence, especially among local government actors and their
partners when running their city’s climate change programs. There are at least three
indicators of this.

Firstly, prior to inclusion of city actors in the climate change programs, they could not,
for example, distinguish between adaptation, mitigation and disaster risk reduction;
now they are able to express their understanding of these terms. One of the junior staff
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members in the city government of Semarang, who had been involved for just over a
year in the city’s climate change program, stated his opinion as follows:
Climate related hazards already existed along time ago. However, I did not know
if it was related to what we had recently known as climate change. What is the
adaptation? What is mitigation? How do they differ to disaster risk
management? I had no idea before. After ACCCRN came in and gave capacity
building opportunities, including a short course in Bangkok, now I already know
the difference [between the meanings]. (Interview-07)

Secondly, it is now more frequent, especially for senior government staff, to be involved
as resource personnel in various forums organised either by the national government or
other peer city governments. The national government values the experience of the city
governments of Semarang and Pekalongan in adapting to climate change and in
strengthening urban resiliency.
The city government of Semarang indeed is often requested to share their
experience in several consultations about or disseminations on climate change.
One of which, I was asked to be a guest speaker at, was when [national
government] was designing the PROKLIM, the Climate Village Program, in the
Ministry of the Environment, which will be launched very soon. (Interview-04)

One of the senior staff in the city government of Pekalongan had a similar experience:
With this experience, I was eventually invited to give a presentation [about
Pekalongan City’s climate change strategy] in the Ministry for Home Affairs.
Then, I was asked to explain the second strategy [flooding and inundation
control due to increased rainfall intensity and sea level] at the Ministry for Public
Works. There was only one that I could not fulfil which was a request to make a
presentation in Germany. This was due to my limited English skills. So, I gave
that chance to the other members of the working group. (Interview-27)

Such acknowledgement has raised confidence levels among the individuals involved,
and institutionally, that of the city government. They feel proud of the contribution they
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have made and feel assured they can make further engagements both across sectors
and at their level. Both cities often claim that they are the most advanced examples in
the country in terms of climate change adaptation.
Fortunately, we [Pekalongan City] are number one in Central Java since our
climate change working group has been very active in supporting the
preparation of the city’s climate change strategies. This city has been one step
ahead. Apparently, compared to everywhere else [in Indonesia] Pekalongan City
is always in the forefront… Some argue that our working group has taken ‘too
many’ roles. This working group has been unifying all sectors to take part in the
development of the city’s climate change strategies and plans. (Interview-27)

Finally, awareness of the complexity of adaption to climate change proves that there is
an improved understanding among city government actors. City government and its
allies began to realise that adaptation is not entirely good, considering the possible
effects of mitigation efforts in the absence of careful analysis. During a workshop led by
the GIZ to facilitate the integration of the City Resilience Strategies (CRS) into the
Integrated Mitigation and Adaption Strategies (IMAS), a member of the working group
criticized a current adaptation strategy funded by the national government to address
the impact of sea level rise for Pekalongan’s coastal settlements using polder systems.
Although the polder system will eventually be a good step for these coastal settlements,
it still produces emissions as a result of the pumping operation. This puts them in an
ambiguous situation. On one hand the city government is already committed to cutting
emissions. On the other hand, if this national funded project valued at 30 billion
Indonesian rupiah (or equal to3.3 million AUD) is not accepted, it will be of no benefit
to the city. In the end the city government did not eliminate this strategy, however they
did make calculations of the effects that would result from it. This demonstrates
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awareness of the city government about a complexity and a trade off between
adaptation and mitigation actions. Another example of awareness shown by the city
government of Pekalongan was that they already anticipated the uncertain but feasible
risks of the existing final solid waste processing site located in an area that is projected
to be inundated due to sea level rise. The city government began the process to push
the existing final solid waste processing site back, away from the coastal area.

8.2.2. CROSS-COALITION LEARNING
Cross-coalition learning is a knowledge oriented acquisition process involving members
of policy subsystems from different coalition platforms, and this type of learning is what
is mostly referred to as being a more important type of learning within the ACF.
Communication channels connecting policy subsystems play an important role in
facilitating cross-coalition learning. However, these communication channels must be
inclusive by nature. In Semarang for example, a series of SLDs have been designed, not
only to engage leading government agencies and key actors to run city climate change
programs, but also to heavily engage other city government agencies and stakeholders
of the city on a broader level. A report focusing on the SLD points out that, particularly
in Indonesia, ‘The types of interactions held through SLDs were ground breaking, as the
kinds of groups and stakeholders participating in SLDs do not frequently meet or share
ideas under normal circumstances’ (ISET, 2010, p. 13). Reed et al.(2013, p. 402) report
that the SLDs in Indonesia ‘allowed for greater involvement of NGOs and academics in
decision making; usually, they are secondary actors and suppliers of analysis and
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information but not equal partners’. Table 28 summarises the evidence and mechanisms
of cross-coalition learning in both case study cities.

Table 28: Cross-Coalition Learning in Semarang and Pekalongan

Learning Evidence

Semarang

Pekalongan

Yes

Yes

Involvement of other coalition members in climate policy research
and its dissemination forums.

Yes

Yes

Involvement of national government resource people and experts
in stakeholder workshops.

Yes

Yes

Cross-Coalition Learning Substances
(i) Climate change in general-causes and impacts; (ii) Robustness of
existing government’s planned infrastructural system; and (iii)
Approach and alternatives in adapting to climate change impacts.

Cross-Coalition Learning Mechanisms

The link between cross-coalition learning and the previous type of learning – learning
within a coalition – is in the continuation of its learning substance. Accumulated
understanding and knowledge possessed by members of a coalition from learning within
the coalition is brought into a broader interaction with members of other coalitions. This
raises awareness of worthwhile positions for members to take in cross-coalition
interactions by disseminating their policy beliefs to other coalitions or by influencing the
policy beliefs of other coalitions.

In Pekalongan, the accumulated understanding and knowledge and the increase in
awareness about the possible impacts of climate change within the climate change
coalition was very powerful when informing and influencing other policy development
processes against the business as usual (BAU) urban development coalition. It is
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fortunate that the development of climate change policy in Pekalongan was occurring
at the same time as the revision of the city spatial plan 2009-2029, and there was an
overlap in policy subsystems in these two domains. Some members of the climate
change working group were also members of the technical team for the revision of the
city spatial plan. The city spatial plan was finally enacted in 2011, with a substantial
revision considering the impact of climate change, especially in the coastal areas. The
orientation of coastal area development has changed significantly, with the centre of
economic growth represented by a massive industrial zone being removed, and the
centre of the city’s natural safeguard against the impact of sea level rise being
represented by a vast allocation of mangrove conservation.
From my scope of work in the spatial planning section for example, this [climate
change] policy may be seen from the newly approved Pekalongan City’s spatial
planning product for 2009-2029. … I was involved in a technical team during its
preparation and the team paid attention to climate change. For example, the
spatial pattern of the northern areas of the city, which were heavily affected by
climate change, have obtained dramatic revision. We have reclaimed five
hundred hectares for mangrove conservation in the area [Bandengan SubDistrict] from an area, which was previously an industrial zone. Then, all
industrial allocation has been moved away to the east [a safer location in Degayu
Sub-District], but only fifty hectares in size. (Interview-28)

In both case studies, cross-coalition learning occurred between the climate change
coalition and the business as usual (BAU) urban development coalition. Both coalitions
were secondary in nature as there was no conflict about the idea or the existence of
climate change, nor did they completely leave previous programs and move to other
programs. These coalitions were only competing for alternatives in programs when
dealing with climate change without challenging the other’s on-going related programs.
There were two substantial matters in terms of cross-coalition learning. At the macro
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and strategic level, cross-coalition learning involved some matters including the causes
and consequences of climate change and the robustness of the existing government’s
planned infrastructure system. At the technical level, it involved learning about
approaches for developing a better climate proofing plan and alternatives in adapting
to climate change impacts, especially floods and droughts.

In Semarang, the awareness of the local actors regarding the complexity in adapting to
climate change was represented not only by their willingness to review the city resilience
strategies (CRS), but also in knowing the dynamics of the city’s vulnerability. The first
review was conducted through a workshop led by the GIZ to incorporate mitigation into
Semarang’s CRS, and was mainly focused on aspects of adaptation. The local actors,
eventually, agreed on the importance of integrating adaptation and mitigation
strategies that will be more effective in dealing with climate change issues. During this
review, for example, some new members of the climate change working group criticised
the CRS for its lack of attention on disease control and the health issues that are
triggered by climate change. According to national health data, Semarang ranked second
highest in terms of dengue fever cases. They argued that this incidence might have a
connection with the prevailing inundation in many urban settlement areas, especially in
Semarang’s coastal and low land areas. As a result, urban health has now become a
priority within the CRS of the city of Semarang and a proposal for adaptation action in
this field has been prepared for implementation in 2014. In addition to this, the city
working group for climate change also realised that some on-going national government
invested projects in Semarang, such as the development of polder systems and dams,
will somehow influence the city’s vulnerability. In response to this, assisted by the
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Institute for Social and Environmental Transformation (ISET), the city government is
producing city resilience indicators for Semarang.

Table 29: Typology of Cross Coalition Learning in Semarang and Pekalongan

Case Study

Whose Coalitions
(Secondary Coalition)

Pekalongan

Climate-oriented
coalition VS BAUurban development
coalition.

Learns What
(Learning Substance)

To What Effect
(Managerial Change)

The causes and
consequences of climate
change.

Land use allocation in the
revision of coastal spatial
plan 2020.

Robustness of existing
government’s planned
system (e.g. drainage).

Integrated drainage
master plan development.

Approach and alternatives
to adapting to climate
change impacts (e.g. flood
management).
Semarang

Climate-oriented
coalition VS BAUurban development
coalition.

The causes and
consequences of climate
change, both physically
and economically.

Provision of clean water
through rain harvesting
model.

Robustness of existing
government’s planned
system (e.g. water supply).
Approach and alternatives
in adapting to climate
change impacts (e.g.
drought).

8.3.

PERCEPTIONS ABOUT THE ROLE OF POLICY RESEARCH AND LEARNING

All policy subsystem network members in both case studies agree that policy research
is essential for the development of climate change policy for two main reasons. Firstly,
policy research, especially vulnerability assessments, have resulted in scientifically
sound evidence. With no knowledge of the science, it would be very difficult for policy
makers to claim the existence of climate change. Secondly, policy research helps in
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distinguishing whether an action is just business as usual development or has been
sensitive to climate change. Attempts to develop climate change policies, therefore,
would be inadequate without inclusion of relevant policy research. This becomes the
nature and consensus in climate adaptation policy development, which always requires
future climate related research to inform policy makers about the consequences of
climate change for a given geographical level or sector.

In terms of learning, all respondents also argue that established learning mechanisms
within and across coalitions are critical. Climate change related learning mechanisms
provide access for policy actors to improve their knowledge and skills. Actors who have
been involved in such learning, for example, are able to distinguish between adaptation,
mitigation and climate-related disaster risk reduction actions. These learning
mechanisms also increase policy actors’ awareness about the complexity of adaptation
actions. For example, in considering its possible effects on mitigation in the absence of
careful analysis, they begin to realise that adaptation is not entirely good.

Despite acknowledgment of the critical functions of climate policy research and
learning, there has been an opposing perception of the role of policy research and
learning in influencing the development of city climate change policies in both case
studies. On one hand, some argue that the existence of donor and international agency
programs, which were begun by policy research and have emphasized the learning
process, either in structured or participative ways, have made a significant contribution
to the development of city climate policies. Others argue that it had nothing to do with
the development of city climate change policies.
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There is one reason presented by those who support the notion that policy research and
learning have had a significant role in influencing the decision of city governments to
develop city climate adaptation policies. They placed policy research and learning as
being an unavoidable package or requirement of policy development. In other words,
they argue that without conducting vulnerability research and establishing learning
process mechanisms, the city government of Semarang would experience difficulties in
producing climate adaptation policies. The followings statements reflect this idea:
In my opinion, [without vulnerability assessment and shared learning dialogues]
Semarang government could have city climate policies, but they would take a
very long time to implement. This means we wait until the central government
commands the city government to do so. (Interview-05)
If learning activities and sharing dialogues were not delivered, the city
government of Semarang will not raise climate change issues. Although it is clear
that we experience inundation of our coastal areas, flooding, storms and
drought, we never relate them with climate change until the learning process
[the shared learning dialogues and the vulnerability analysis] informs us.
(Interview-11)

A statement from a top political executive in Pekalongan city government reflects a
similar point of view.
Yes, it would be difficult for us [the city government of Pekalongan]. So far, I
have been trying my best to design policies, but through proximity approach.
What do you think? We don’t have a reference and well-organised data. With
this study [vulnerability assessment and greenhouse inventory], we have a
better reference and reliable data as well. This is a professional way to develop
policies. (Interview-26)
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Looking at the broader context in Indonesia, the availability of climate policy research
(for instance, city vulnerability assessment) and learning mechanisms (for instance,
formal climate change forums within government) are likely to be very significant
determinant elements in predicting the development of climate change policy at the city
level. So far, hundreds of other Indonesian city governments, which have not conducted
vulnerability assessment and have not established formal climate change forums, have
not equipped their cities with climate adaptation policies and strategies. Nor do they
have a vision statement or mission in the statutory development plan of their cities
which focuses on climate change issues. If donor and international agencies had not
provided an incentive for performing vulnerability assessments and establishing formal
climate change forums, the cities of Semarang and Pekalongan might have ended up the
same as the other cities. One of the government’s officials states:
So, if there were no initiative activities, as those under ACCCRN’s framework,
the city government of Semarang could be very far from undertaking plans and
actions related to climate change. (Interview-08)

In addition to this positive view about the role of policy research and learning in the
climate policy development of cities, they also realise that policy research and learning
are not as effectual as a national mandate in moving city governments to address
climate change. Policy research and learning simply facilitate higher levels of
understanding about climate change in city governments and, in the most favourable
situations, make it possible for them to internalize this understanding into policies at the
city level.
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Others who believe that policy research and the learning processes embedded in the
programs of donors and international agencies had nothing to do with the development
of city climate policies, agree that the climate vulnerability assessments and various
types of learning did result in a great deal of information or new knowledge, which are
valuable in policy making. However, they are not convinced that this has pushed the
development of city climate change policies. They argue that policy research and
learning was less influential or insignificant in climate policymaking or program
development, in part due to the following reasons.

Firstly, internal learning transmission at the city level has been relatively weak. There
was no evidence of internally designed formal learning mechanisms that bring together
all relevant stakeholders to advance a particular city’s policy in terms of its design and
implementation. Typical formal learning about a particular policy has not become a
culture in the everyday business of government bodies, unless external agents promote
and make it available. Although a formal learning mechanism about climate change
adaptation was set up by donor and international agencies in each case study, it simply
facilitated vertical learning – from the donor and international agencies to a limited
number of key city actors who were actively involved in the climate change adaptation
program. It has not facilitated further horizontal learning – from the key city actors to
the broader actors within city government bodies and beyond.
It [learning] may occur, but on a very limited level. We [some staff of city
government and its partners] indeed have acquired much knowledge … At least,
there is a transfer; there is a mobility of knowledge [that will increase
understanding on urban resiliency]. But, when it was entering into the group
[government bureaucracy system], I doubt whether this mobility of knowledge
spread horizontally. (Interview-08)
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Secondly, they believe that development needs in Indonesia have not concentrated on
climate change aspects, and that climate change is still associated as an environmental
rather than a developmental issue. As a result, robust knowledge and outputs resulting
from climate policy research that are essential for policy development were less
favourable for policy makers in comparison with other development related policy
research. A statement by a national director at one of the ministries of national
government illustrates this situation:
We have already known [that our climate has changed]. Without research we
already knew this. But, we [and mentions two other institutions in charge of
climate change] are still in doubt when we arrived at [talked about] program
development. In my opinion, it is back to the fact that our development needs
have not ended up there [dealing with climate change matters]. We have had
many pro-job, pro-poor, and pro-growth programs, such as the MP3EI that will
be presented soon by the president at G20. Well, pro-environment programs
[including dealing with climate change] have been put in the margin. (Interview20)

Thirdly, respondents who are not convinced by the role of policy research and learning
generally have had a high expectation about city climate change policies. They put
forward a notion that climate adaptation policies are not only in terms of a city
government’s document strategy in adapting to climate change but also in a more
substantial context, which is in the practices of the city government when dealing with
the existing and projected impacts of climate change. They also argue that climate
policies are not necessarily independent of other city development policies, but climate
adaptation policies should be employed to give a correction to the existing city
development policies in various sectors. The following statement reflects this point of
view.
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In the internals of the ACCCRN, the contribution [of vulnerability assessment and
shared learning dialogues] are quite significant. It means that the result of these
have been used as an input to guide the implementation of the ACCCRN in
Semarang City. But I am a bit dubious when the results of these [vulnerability
assessment and shared learning dialogues] were associated with other
Semarang City government policies that may be related to climate change. …
This is actually not a problem of climate change policy research per se, as it has
happened in other policy research for Semarang. For example, the city
government of Semarang has had a city spatial plan, [a product of policy
research as well] which has a strong and powerful legal basis. Yet, it has not been
a basis for policy makers to convey the city’s development policy. So, within the
ACCCRN framework, I'm sure it was very influential, but beyond that, I'm not too
sure. (Interview-08)

Finally, some reject the role of policy research and learning in the climate policy
development of cities due to their belief in a simply political economy. They argue that
vulnerability assessments, shared learning dialogues and participatory workshops had
nothing to do with the decisions of city governments to develop climate adaptation
policies. The local elite’s motives of political economy were more likely the dominant
reason rather than a scientific, evidence based process. An interview with a NGO
member reveals this:
That [the vulnerability assessment and shared learning dialogues] was not
number one. I think it was more related to the vision of the city mayor. At the
time of being city mayor, he already had his own vision, which is to combat
poverty in Semarang City. So, the adaptation activities in the city were expected
[to convey the city mayor’s vision] to reduce poverty by lowering the impact of
climate change, especially to the urban poor on the coastal areas of Semarang.
So, it was more related to fulfilling the city mayor’s promise during his election
campaign. (Interview-02)

329

One of the international agency partners who was working in both cases study cities
found that climate policy making at the city level was mysterious and states a similar
point of view:
I think there could be a bigger question for climate change in cities. How is it
[policy] actually formulated? We have a lot of research about climate data and
a lot of analysis regarding its planning issues. Are they used by local government
here [in Semarang and Pekalongan City] to formulate policy? I don’t think so. I
do not know exactly how the policy is made and is undertaken. We work [has
done research and analysis]. We hope it’s [policy formulation] about discussion
issues, a meaning form of decision making, but I feel suspicious that is probably
not [the case]. (Interview-32)

Briefly, the dissatisfaction of some policy actors, in terms of using evidence as the main
input for policy development, shows that policy substance and decisions were not
entirely influenced by policy research and learning. The quality of policy research did not
count as a leading factor during policy development. However, some acknowledge a
significant contribution of structured policy research and learning in the development
of climate change policy of cities.

These opposing arguments show that the availability of policy research and policy
learning cannot be used as the predictor or main driver of a city’s climate change policy
development. This is relevant to Bennett and Howlett’s (1992) thoughts about the role
of learning in policy process. They anticipate some obstacles in order to ground policy
learning theories. One of them is the methodological difficulty of finding empirical
evidence presenting the facts that effect or result in something that was expected
before, but which would not happen without adequate learning activities. This occurs
because attempts to isolate the agency that is doing the learning activities as an
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independent variable, from the changes as a dependent variable, is impossible to do. On
the other hand, theories of policy change require a broader perspective and open
exploration of various forces that could potentially result in change. The next section
synthesises this complex realm of policy research, learning and policy change with
particular reference to the ACF.

8.4.

COALITION

LEARNING,

POLICY

RESEARCH

AND

SUBSYSTEMS

CONFIGURATION: A SYNTHESIS
The ACF has placed the analysis of the configuration of policy subsystems based on a
coalition of ideas or beliefs as the core in explaining policy change, while it placed policy
learning and research as the instrumental function within that process.

Neither learning within and across coalitions, nor policy research is the driver of policy
change within policy subsystems. But there is clear evidence that the research and
learning processes occur parallel to the policy processes. In the conception of the ACF,
thus configurations of policy subsystems may take place simultaneously with the
production of knowledge (research) and the acquisition of knowledge (learning) process.
Time becomes an important variable that brings together these processes. Exploration
of both case studies shows that policy research, learning processes, policy subsystem
configurations and policy change are inextricably linked and occur simultaneously.
Figure 20 illustrates the relationship between these aspects.

Figure 20: Policy Research, Learning, Policy Subsystems’ Configurations and Time
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Considering that ‘policy and learning’ is a process involving a time dimension, learning
within coalitions will most likely occur in the first stage. A general term in policy process
literature is policy agenda which may in fact represent this stage. The flow of learning
about climate change in both case studies, in this stage, occurred mainly within the
policy communities, with less involvement of policy networks. This learning originated
with the international NGOs and donor agencies and was disseminated to their national
partners and a number of actors from leading government agencies. These actors
basically already had something in common, namely an adaptiveness to work with new
issues and a willingness to support the development of climate change policies at the
city level. The author refers to them as climate change coalitions.
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In the next stage of post-policy agenda, learning spread to other relevant policy
communities and broader policy networks. This learning was a typical type of crosscoalition learning from the time it started to involve members of policy subsystems from
different coalition platforms or beliefs. The author, in this context, calls these the
business as usual (BAU) urban development coalition. Research performed by some of
the members of policy subsystems has played an important role, and the evidence from
research was used either as an interactive or a political model. This case study shows a
gap in climate change related knowledge and information within policy subsystems.
Members of policy subsystems who advocate climate change tend to have control over
policy research, either as research funders or providers. In contrast, the rest of the
members of policy subsystems, affiliated as the BAU urban development coalition,
mainly those who were satisfied with the status quo or knew nothing about climate
change, did not have control over policy research. In policy process interactions they
acted as policy research consumers and were exposed to the knowledge and
information produced by the climate change coalition. This case is relevant to Grin and
Loeber’s (2007) notion about the shifting role of learning (and research) – the knowledge
acquisition process – in policy making. This shifting role was used as an instrument of
rivalry against the ruling power. Instruments used to convey power are now
acknowledged as a representation of power itself. In this context, the capability to fund,
to drive and to execute policy relevant research determines the powerful from the nonpowerful coalitions.

As a result, the configurations of policy subsystems have changed overtime. One by one,
the members of the status quo coalition have shifted their inclination and affiliation to
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support the climate change coalition. The configuration of policy subsystems towards
the climate change coalition speeded up after the political executives of the cities joined
with the climate change coalition, because they have the bureaucratic power to
influence the rest of the policy subsystems. Convincing political executives was a critical
step for the city climate change coalitions, and policy research was relatively useful as a
tactic to gain the attention of political executives, though it was not clear whether policy
research played a significant role in their decision to support the climate change
coalition.

8.5.

END POINTS

This chapter has described the articulation of climate policy research and how members
of policy subsystems used the policy research evidence. Both case studies suggest that
the use of evidence resulted from climate policy research which falls into the
combination of the interactive and political models. City vulnerability assessments
perfectly represented one type of policy relevant research. A few research institutions
were a part of the climate policy subsystems of both case study cities. The case study of
Semarang showed that the rest of the policy subsystem members treated evidence that
resulted from the vulnerability assessment brought by research agents cautiously,
especially when the evidence did not reflect the general beliefs and understanding of
policy subsystems, no matter how robust the evidence was. In contrast, with
Pekalongan, the use of evidence resulting from climate policy research turns to the
political model when it fits with the beliefs of a particular coalition. The quality of policy
research caused by massive co-production of evidence is less important in this case. The
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empirical analysis of both case studies is relevant to Burton’s (2006) concept of the
dilemma faced by policy researchers, stating that policy researchers may struggle to
maintain research quality since the quality of policy research is less prestigious than
association with a coalition.

Members of policy subsystems who advocate climate change tend to take control over
policy research, either as research funders or providers. In contrast, the rest of the policy
subsystem members affiliating as the business as usual urban development coalition, did
not have control over policy research. In policy process interactions, they were acting as
policy research consumers and were exposed by knowledge and information produced
by the climate change coalition. The empirical analysis of both case studies is relevant
to Grin and Loeber’s (2007) notion of the value of learning and research in policy making,
which is acknowledged as representation of power. In this context, the capability to
fund, to drive and to execute policy relevant research determines the powerful from the
non-powerful coalitions.

Additionally, this chapter has explained the empirical evidence about learning within
and across coalitions. Both case studies show that research and learning processes
occurred parallel to the policy process. Configurations of policy subsystems took place
simultaneously with the production of knowledge (research) and the acquisition of the
knowledge (learning) process. Finally, this chapter offers an analytical concept to link
coalition learning, policy research, configuration of policy subsystems and times, stating
that these are important variables that bring together these processes simultaneously.
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CHAPTER NINE
CONCLUSION

This final chapter encompasses two important aspects of discussion and a set of
conclusions for this thesis. Firstly, it discusses the robustness of the ACF as a device to
explain the policy process and its outcomes. It also involves a comparative discussion,
integrating multilevel governance theory in the application of the advocacy coalition
framework (ACF). Then, the chapter explores a prospect of Indonesian urban climate
change policies in the near future. For this purpose, a framework drawn from the
analysis of trends in Indonesian climate change institutional development and empirical
analysis of the role of policy research and learning in climate change is introduced, and
four scenarios are presented. Finally, the chapter concludes this thesis by presenting
seven important findings and lessons learned.

9.0.

ACF AS AN EXPLANATORY DEVICE

The ACF has the remarkable ability of explaining policy processes and outcomes
effectively and policy scientists have recognised this potential. The empirical testing of
case studies in Semarang and Pekalongan confirm this and the testing strengthens the
position of the ACF as an explanatory device. However, the author claims that the case
studies presented were not commonly performed in previous empirical applications of
the ACF. Previous studies of the application of the ACF were conducted in specific policy
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domains at the national or state level, and includes research into drug policy (Kubler,
2001) nuclear policy (Herron and Jenkins-Smith, 2002), censorship (Chen, 2003), coastal
dike development (Kim, 2003), air pollution control (Zafonte and Sabatier, 2004), marine
protected area development (Weible, 2006) or flood management (Albright,
2011).Studies into these specific issues tend to result in narrowed coalitions because
conflicts of interest were obvious.

In contrast, this thesis sets out to explain climate adaptation policy change which
unfortunately is a relatively broad issue, and it was applied at the city level. As a policy
issue that is broad and complex, the issue of climate change adaptation policy may have
a variety of meanings, depending on the frame which is embraced by stakeholders and
decision makers (Juhola et al., 2011; Preston et al., 2013). Adaptation to climate change
in the case studies was generally interpreted as being 'everything', meaning that the
entirety of the actions taken in response to climate change impacts are regarded as part
of adaptation. The impacts of climate change were enormous in both case study cities
prior to the issue of climate change itself being raised, while a deficit in responding to
these impacts is evident. As a result, policy derived in this domain and in response to
those adaptation deficits did not create a significant conflict within the policy subsystem.
Coalitions of climate adaptation policy were hardly identified because members of
policy subsystems were in favour of adaptation to climate change and continuously
claim actions taken in response to climate change related impacts as part of their
adaptation measures.
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This type of situation presents a challenge in the application of the ACF and it has not
made the application of the ACF easy or straightforward. This indicates that the coalition
conflict was not at the deep core nor was at policy core level. In confirming that policy
has changed, however, the author selected sub-policy elements, which are more
specific. These sub-policy elements are policies that respond to drought in the city of
Semarang and to coastal inundation in the city of Pekalongan. These policies were then
employed as case study examples of response to climate change impacts. The case
examples demonstrated changes in policy orientation before and after the city
governments established their climate change strategies. The application of the ACF was
applied in order to scrutinise the development of city climate change adaptation
strategies 16 , and two major coalitions were identified, namely the business as usual
urban development coalition and the climate change coalition. Policy scientists will find
it easier to implement the ACF when dealing with specific or narrowed policy issues
where the coalitions are clearly distinguished.

Taking a multiple lens approach to the application of ACF is a challenging task because
each theory which is involved in the approach has different ontologies, epistemologies
and assumptions. All of these appear in its conceptual focus with regards to policy
processes. Furthermore, at the operational level there are not enough step-by-step
guidelines, for instance to synthesize, to complement or to contrast the application of
two or more theories concurrently. This thesis uses multilevel governance theory in
order to complement the application of the ACF.

16

The application of the ACF was not used in the case study examples (e.g. drought, coastal inundation),
because the author may have slipped out of the climate adaptation policy subsystem and fallen into other
policy subsystems.
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Prior research focusing on the role of multilevel governance in catalysing policy process
has received less attention. This study suggests that a number of analytical features in
multilevel governance theory are critical in explaining policy processes, enriching the
ACF perspective on policy process, particularly on climate change policy at the city level.
Combining multilevel governance theory in the application of ACF has allowed this study
to:
1. Recognise the shifting of influence or the changing of power relations across
governance levels and between state and non-state actors over periods of time.
2. Consider more flexible types of rules (e.g., not limited to basic constitutional laws)
and wider mechanisms of how coalition resources are used and become influential
in policy process (e.g., legitimacy moves freely either vertically between levels or
horizontally across territorial boundaries).

Therefore, this study confirms Cairney’s (2007) comparative analysis, asserting that
multilevel governance theory has more flexibility in terms of ‘venue shift’ and basic
constitutional analysis than the ACF. Relatively differently to NPF (Shanahan and Jones,
2011), which contributes directly to the core analysis of coalition discourse or narrative,
this study finds that multilevel governance theory provides a concept of the
transmission of rules, legitimacy and norms or values between levels and actors, which
contribute to the peripheral concept of the ACF. Overall, the use of multilevel
governance theory may enrich the ACF in two areas, namely the analysis of coalition
strategies and external system events or parametric instability analysis.

340

As an explanatory device, however, the ACF is unable to explain the variation of policy
outcomes or policy orientations between cities, although they are affected by relatively
similar internal conditions (stable parameters), external forces (external events) and the
policy subsystem configurations, except in the interaction between coalitions.
Combining multilevel governance theory in the application of the ACF is also not helpful
in explaining the variation in policy directions between cities. This is understandable
because the ACF was designed under the influence of the pluralists’ perspectives, which
seeks policy outcomes resulting from competing coalitions representing different
interests. As a result, coalitions always become the main determinant of policy
directions and substances. A central analysis of the application of the ACF emphasizes
the immediate interests of policy actor coalitions, although these interests are arguably
shaped through a considerable period of time.

Despite being aware of avoiding across sectional study, the application of the ACF may
be employed a typical cross-sectional study and may overlook the role of previous
historical data or critical decisions. The ACF proponents would argue that the analysis of
stable parameters covers, and is able to accommodate, this concern. However, attempts
to combine the ACF with other theories requires more attention, especially those
concerned with processes of significantly important decisions and actions in the past
and its role in shaping policy outcomes such as path dependent theory (see Kay, 2006;
Mahoney, 2000; Rast, 2012).

341

9.1.

THE FUTURE OF CITY CLIMATE CHANGE POLICY

Another intriguing fundamental question is whether the cities of Semarang and
Pekalongan will, in five years or even a decade in the future, be better or safer places
because of the impact of climate change. In other words, does having a local policy to
guide climate change adaptation lead to a better outcome? The applications of the ACF
in this study cannot answer that difficult question. In fact, none of the policy
development frameworks reviewed in this thesis (for example, policy diffusion and
transfer and multiple stream theories, and institutional analysis and development) can
be used to predict future policy impacts. These policy development frameworks are not
designed for that purpose.

Nevertheless, previous analysis, such as climate governance transformation and the role
of policy research and learning, can be used to develop possible scenarios related to the
future of Indonesian cities’ responses to climate change. For this purpose, a framework
for estimating possible scenarios that may occur in the future will be introduced. This
speculative framework is built on the results of the analysis of the trends of climate
change governance in Indonesia (Chapter Seven) and the role of policy research and
policy learning (Chapter Eight). The future of urban climate change policy in Indonesia
will be influenced by at least two important components, namely the central
government’s intervention in transforming the multilevel governance of climate change
and government efforts to promote climate change research and learning. This study
does not imply that these two variables are enough to result in robust scenarios related
to the future of climate change policy at the city level, but at least it provides a rough
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description ofthe future possibilities and consequences of efforts around climate change
adaptation policies for urban areas.

Regarding the aspect of governance, as the analysis in Chapter Seven shows, despite the
contrast with mitigation efforts, the principle of multilevel governance promoting
integration between the layers of governance does not seem to be reflected in the
adaptation field, perhaps because each policy runs separately and in isolation. They also
appear highly dependent on the agendas and priorities of international NGOs. This
suggests that a transformation of Indonesian climate change governance, especially for
adaptation, is required in the future. Fünfgeld (2010) confirms that lack of suitable
governance frameworks is one of the most significant barriers to more effective
adaption in practice. Thus, transforming multilevel governance is a necessary first step
in enabling city governments to respond to climate change.

With the same level of intervention from the national government, the pulse of climate
change adaptation programs and actions at the city level is likely to remain in the next
few years with smaller ‘blips’ (see again Figure 17) and will diminish by the end of
international NGOs programs in the cities. This concern is quite relevant and is
consistent with the formation of an urban climate change coalition, which is established
at the secondary level. Therefore, the sustainability of climate change adaptation is
highly dependent on the ongoing commitment of politicians and senior policy actors at
the national and sub-national levels.
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There are at least two major directions for improving city climate change governance in
Indonesia. First, the national leadership should maintain the array of existing institutions
responsible for climate change and promote further collaboration among them, perhaps
with more emphasis on the financing and coordination of climate change programs.
Apparently, since 2014 the commitment of government to climate change programs has
declined along with the amalgamation of several national ministries. A number of adhoc institutions that played an important role in multi sector coordination, such the
Indonesian Council for Climate Change (DNPI) and management board of REDD+, were
abolished in early 2015. The functions of these two institutions were inserted into the
Ministry of Environment and Forestry, which was recently structurally amalgamated.
Climate change matters are now placed as a sector and are coordinated by a director
one layer below the Minister for the Environment and Forestry. Coordinating authority
across ministries and agencies will be an immediate challenge for Indonesian climate
change governance in the near future. Yet other ad-hoc institutions such as the
Indonesia Climate Change Trust Fund (ICCTF) and the National Secretariat for the GHG
reduction program are preserved, although there is a chance that their functions will be
amalgamated with the Ministry of Finance and National Development Planning Agency,
respectively.

In contrast to government based institutions, the network of non-state actors (NGOs
and research centres) working in climate change issues has increased. Recently, these
actors agreed to establish the Indonesian Climate Change Alliance (ICCA), which aims to
strengthen climate change advocacy at the national level. At the city level, the coalition
of climate change in Semarang established the Initiative for Urban Climate Change and
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Environment (IUCCE) to assist city government with external climate change programs
in the city.

Second, enhancing the role of provincial governments is also a key to facilitating the
transformation of the current multilevel governance structure in support of climate
change adaptation as well as mitigation. This can be addressed by adopting similar
governance structures to those for mitigation, beginning by establishing a special
secretariat for adaptation at the national level, or simply by extending the function of
the national secretariat for the GHG reduction program to include adaptation.
Additional fieldwork in 2014 revealed that the national secretariat for GHG reduction
finally extended its function to cover the adaptation domain, although there were no
additional human resources allocated to this institution. The name of the secretariat was
changed to the National Secretariat for the National Action Plan for Climate Change
(SEKRAN-PI).As proven previously on the mitigation side, the first task of the secretariat
is to promote climate change adaptation, to extend networks and to strengthen the
capacity of governance actors at the provincial level. This will transform climate
adaptation governance into a more complete structure.

Equally importantly, a mechanism for cross-institutional coordination and access should
be established. This should be apart from other domestic or routine development
funding available at, and managed by, the national and/or province level, such as an
adaptation fund managed by ICCTF, bilateral funding, etc. These should be designed as
seed funding for adaptation. It would facilitate actors at the city level to extend its
business as usual practices into adaptation oriented programs. Schereurs (2008) has
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argued that institutional arrangements do matter in influencing local governments’
performance in dealing with climate change and a more integrated institutional
arrangement will make local governments play a more proactive part in developing and
implementing climate response initiatives within their jurisdictions. There is clearly the
potential for this to happen in Indonesia as its multilevel governance structures develop
and become more mature.

The empirical analysis of the role of research and learning about climate policy
demonstrates that policy research and learning is not the primary driver of climate
change policy development. However, on a national scale, the availability of climate
policy research (e.g., city vulnerability assessments) and learning (e.g., promoting
climate change dialogues) seems to be a significant variable for predicting the
development of climate change policies at the city level, meaning that city governments
which performed vulnerability assessments and established communication channels
for climate change dialogues are likely to implement climate change strategies. Based
on the understanding of these two aspects, Figure 21 shows a framework to explain
possible scenarios of Indonesian urban climate change adaptation policies in the next
five or ten years. Four possible scenarios are identified.

Scenario I (best scenario): In essence, the best scenario would occur if the central
government was able to persuade city governments by facilitating climate change
research and learning processes. In this case, the national government has to act or copy
a role that so far has been played by international NGOs and aid agencies. This process
also ensures the sustainability of efforts to address climate change at the city level, while
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international NGOs and aid agencies’ programs in Indonesia are ended or terminated.
Climate policy research and learning processes will encourage the emergence of
initiatives in climate change policy development at the city level. At the same time, the
central government has to make efforts to transform the structure of climate change
adaptation in order to have cross-government connectivity. Under this scenario, the
next few decades should show a variety of climate change policies at the city level and
collaboration between actors. As a result, implementation of the policies will be
executed in a professional way as the cooperation amongst governments to address
structural issues, such as finance, human resources and technology, may be more
achievable.

Figure 21: The Framework for Future Scenarios of City Climate Adaptation Policies
Policy Research
&Learning (+)

Scenario IV

National support to
city governments to
address climate
change issues

Scenario I

Not-improved
Delivery
Mechanism (-)

Improved
Delivery
Mechanism (+)

Scenario III

Scenario II

Policy Research
& Learning (-)
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Scenario II (moderate scenario): This scenario may arise when the central government
continues to transform the governance of climate adaptation, but lacks efforts to
persuade and to facilitate city governments through climate change research and
learning. In this situation, the number of city governments that have climate change
policies would not be much different to what is present today. New governmental
structures or institutions, which are established in order to make climate adaptation
arrangements more conducive for city governments, would not be effective nor would
they function optimally.

Scenario III (unwanted scenario): This scenario may occur when climate change research
and learning is not advocated to city governments and there is no substantial effort
established to improve governance for climate change. In this scenario, implementation
and progress in addressing climate change issues will only be concentrated on a few
cities which have begun working with on these issues. Probably their commitment will
diminish by the end of aid agency programs and international NGO assistance to city
governments. City governments who have currently equipped themselves with climate
change adaptation strategies and plans would be pessimistic about implementing these
strategies because proper governance and institutional arrangements are not available
for the city governments to move their adaptation agenda from plans and strategies to
citywide actions. Many adaptations are costly and cooperation between levels of
government to fill the technological gap is required, as are human resources.
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Scenario IV (worst scenario): The worst scenario may happen when the central
government continuously persuades city governments to perform climate change
research and facilitate climate change learning, but it does not accompany these efforts
by reforming governance of climate change adaptation. In this situation, there could be
more city governments equipping themselves with climate change adaptation plans and
strategies, but it may be difficult for them to implement them. The author argues that
this becomes the worst scenario because investment in climate change research and
learning will not result in significant benefits to reduce cities’ climate vulnerability unless
substantial adaptive actions are implemented.

It is estimated that conditions in Semarang and Pekalongan in the near future will follow
either scenario I (best scenario) or scenario IV (worst scenario), depending on the ability
of national government to address recent cross-agency and cross-scale coordination
issues and barriers in accessing funds for locally led adaptation. The condition of the rest
of the Indonesian cities is difficult to determine, given the limited information available.
However, it is speculated that most cities would follow either scenario II (moderate) or
scenario III (unwanted scenario). A further study to map out almost five hundred
Indonesian city governments is possible.

9.2.

CONCLUDING REMARKS AND LESSONS LEARNED

The main goal of this thesis is to contribute to a clearer explanation of the emergence
of climate adaptation policies at the city level and to test the ACF in this newly emerging
domain. With regard to both case study cities and guided by the ACF, the previous
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chapters addressed the process of development of climate adaptation policies at the
city level in Indonesia. It also addressed a question about the role of policy research and
learning in policy development. This chapter presents some key findings and lessons
from the empirical application of the ACF to explain policy development processes at
the local level. Key findings and lessons can be summarised as follows.

1.

There has been a significant change in policy orientation, but it represents a
contrasting direction.

The selected case study examples in each city demonstrated significant changes in policy
orientation. The orientation of policies taken by both city governments in dealing with
the same problem before and after the development of the city’s climate adaptation
strategies, has changed considerably. However, they exhibit contrasting policy
directions. The case study example of drought in Semarang shows that policy orientation
has shifted from one that previously relied on large scale infrastructure projects (for
instance, development of a city drainage master plan including dam development) and
focused highly on the long term benefits (conservation/tree replanting programs, for
instance) to smaller scale but possibly more robust and manageable projects that focus
strongly on direct benefits (for instance, rain harvesting). In Pekalongan, the case study
example of coastal inundation shows that policy orientation has shifted from previously
relying on incremental partial, business as usual solutions (for instance, embankments
or elevated houses) to more systematic, comprehensive and collaborative solutions
(examples include development of the city drainage master plan involving its
neighbouring city governments, and the major revision of the city spatial plan). Briefly,
after implementing climate change strategies, the policy direction in dealing with urban
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issues triggered by climate change has shifted. It has shifted from macro to micro in the
city of Semarang; and from micro to macro in the city of Pekalongan. Instead of
completely changing the previous business as usual strategies, the policies have been
designed to complement and to diversify their previous strategies.

2.

Tension within the policy subsystem was not on the basis of ideological beliefs, but
at the secondary and operational level. In each case study example, two polarised
coalitions were established: the climate change coalitions versus the business as
usual urban development coalition.

The research suggests that there was an almost perfect homogeneous belief in terms of
climate change. Though there was no formal consensus, the results from interviews with
policy subsystem members suggest that almost all policy networks and policy
communities agreed that climate change has affected both case study cities and
Indonesia in general. Obviously disagreement about the existence of climate change
exists, but it is insignificant. A combination of the curiosity of policy subsystem members
on climate change as a new policy field, the lack of resources, the capacities to challenge
climate change advocates, and the demand to deal with existing pressing urban issues
has made it less attractive for policy subsystem members to engage in debate about
climate change. On the contrary, they prefer to accept the idea of climate change and
to deal with it.

At the strategic level, the case study examples in each city show that the climate change
coalition criticises previous business as usual strategies. In the city of Semarang, the
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climate change coalition argued that previous business as usual strategies are not
enough for the city to cope with drought and water scarcity in the future and suggest a
new strategy through rain harvesting. In the city of Pekalongan, the climate change
coalition made similar criticisms about the inadequacy of previous business as usual
strategies when addressing coastal inundation, and suggested the development of the
integrated city drainage system master plan and the revision of the city’s spatial plan.
Additionally, at the operational level, tension occurred on trying to determine which
agency should be responsible for handling leadership in the implementation of the
newly selected strategies.

3.

There was some evidence of structured processes of international diffusion and
transfer within the development of climate change policies in both cities, but local
factors were also important in these processes. The ACF has the capability to
accommodate both processes.

The empirical application of the ACF in both case study cities shows that the analysis of
stable parameters, which in this thesis is organised into six themes, represents local
factors influencing the policy process. These analytical themes are: people’s
vulnerabilities, climate information, the nature of local governments and resources, the
local government’s development priority, the budgeting systems and the central
government’s resources.

At a global level, a shift inattention from mitigation to adaptation becomes an external
system event influencing the development of climate adaptation policy everywhere. It
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has increased investment in adaptation made by a number of international NGOs and
aid agencies. The case study of climate policy development in the cities of Semarang and
Pekalongan shows that the involvement of donor and international agencies has
changed the constellation of power at the local level. Approaches (for example,
promoting evidence based and learning processes) and resources brought by these
institutions are believed to be contributing factors that have given enough incentive for
local governments to adapt to climate change impacts and have determined the way
they adapt to climate change. The analysis of external system events takes into account
the significant role of international NGOs and aid agencies and this partially reflects the
conception of policy diffusion and transfer in policy making.

4.

Incorporating multilevel governance theory is useful in enriching the application
of ACF in analysing the emergence of climate change adaptation policy in cities,
although it does not explain the variation in policy change directions.

This study employs a multiple lens approach to policy process. This is a challenging task
since there is no step-by-step guideline to combine two or more theories which have
different conceptual focuses. Combining multilevel governance theory in the application
of the ACF allows the researcher to recognise the shift in influence or the change in
power relationship across governance levels and between state and non-state actors
over periods of time. It also allows the analyst to consider more flexible types of rules
and wider mechanisms of how coalition resources are used and become influential in
policy process. This study finds that multilevel governance theory contributes to the
peripheral concept of the ACF. Overall, the use of multilevel governance theory may
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enrich the ACF in two areas, namely the analysis of coalition strategies and external
system events or parametric instability analysis.

5.

Utilisation of evidence that resulted from policy research was not free from the
coalitions’ expectations about its outcomes, and the quality of policy research was
less important than the predetermined agendas or beliefs of a coalition.

The case study example of the use of vulnerability assessments in the cities of Semarang
and Pekalongan suggests that when the evidence resulting from policy research does
not correspond to a coalition’s expectation, this evidence is treated as an interactive
model, where it is only regarded as one of many other considerations in decision making.
In contrast, when the evidence fits the coalition’s expectations, the use of evidence
turns to a political model, in which it functions as ammunition to justify the position of
the coalition and its decision making.

The vulnerability assessment of the city of Semarang was more ideal, and was closer to
the protocol, reflecting a better quality than that of the city of Pekalongan. In Semarang,
however, the projection of climate vulnerability for the year2050 resulted in serious
tension within the climate change coalition. The outcome of the vulnerability
assessment was questioned and was implicitly rejected by the coalition, since it did not
reflect the common sense realities or the experience of the coalition members. As a
result, future climate projections were not used to determine where adaptation would
take place. In Pekalongan, the output of the vulnerability assessment (for example,
identification of vulnerable locations and required actions) was totally accepted and
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taken for granted by the climate change coalition, despite being of a lower quality. This
was because the outputs of vulnerability assessment fit the coalition’s expectations and
did not conflict with the coalition’s beliefs in comprehending the vulnerability of its city.

The comparison between the coalitions’ attitudes and responses to vulnerability
assessments in Semarang and Pekalongan suggests that rejection by a coalition is likely
to occur when the climate policy research follows the proper protocol of assessment –
which was too scientific and technocratic, involved complicated procedures with
disputed data (e.g. modelling), and contained highly uncertain long-term visions (e.g.,
risks projections five decades into the future). On the contrary, a coalition at the city
level was highly enthusiastic about the outcome when the assessment involved a simple
process. This simple process was typically participatory based and included
uncontroversial evidence that focused highly on more certain issues such as existing
vulnerabilities. Dealing with this dilemma is a future challenge for those promoting city
vulnerability assessments.

The quality of policy research was important in the policy making process, but did not
influence the predetermined agenda of a coalition, which was to take ‘on board’ climate
change policy development. Finally, both city governments released climate change
strategies and have passed them into law as their policies in adapting to climate change.

6.

A systematic division of learning within and across coalitions in the ACF is capable
of explaining structured policy learning, which has been established in both case
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study cities. Cross-coalition learning is even more important in justifying the role
of the learning process in policy making.

Cross-coalition learning in both case study cities involved interactions between climate
change and business as usual urban development coalitions through a number of
communication channels such as workshops, shared learning dialogues and seminars
provided by external agencies and city governments. Regardless of the case study
example in each city, the substance of learning was based on: (i) the causes and
consequences of climate change; (ii) questioning the robustness of existing
governments’ planned systems (e.g., the drainage and flood management system in
Pekalongan, the water supply system in Semarang); and (iii) alternatives in adapting to
climate change impacts. These case studies demonstrate that cross-coalition learning
partly contributed to the aforementioned changes in policy orientation, marked by
revision of the city’s spatial plan and development of the integrated drainage master
plan in the city of Pekalongan, and provision of clean water through a rain harvesting
model in the city of Semarang.

7.

Learning within and across coalitions or policy research are the not only drivers of
policy change within policy subsystems, but there is clear evidence that research
and learning processes occur in parallel with policy processes.

From a national perspective, the availability of climate policy research (e.g., city
vulnerability assessments) and learning (e.g., promoting climate change dialogues)
seems to be a significant variable in predicting the development of climate change policy
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at the city level. This means that city governments which perform vulnerability
assessments and establish communication channels for climate change dialogues are
likely to equip their cities with climate change strategies. Nevertheless, from the point
of view policy subsystems members, this is debatable.

Mixed and opposing arguments from policy subsystem members resulted in an analysis
of a hypothetical question about the connection of policy research and learning. A city’s
climate policy development shows that the availability of policy research and policy
learning cannot be used as the main driver of, or predictor for, a city’s climate change
policy development. This finding is consistent with the argument by Bennett and
Howlett (1992) concerning the difficulties encountered in order to ground the role of
policy learning (and research) in theories of policy making.

Empirical application of the ACF in both case study cities demonstrates that
configurations of policy subsystems took place simultaneously with the production of
knowledge (research) and the acquisition of the knowledge (learning) process. Time
became an important variable that brought together these processes. Exploration of
both case studies shows that policy research, the learning process, policy subsystem
configurations and policy change are inextricably linked and occur simultaneously. This
thesis introduces a systematic model to describe this complex realm of policy research,
learning and policy change with particular reference to the ACF.

9.3.

FUTURE RESEARCH
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As Kay (2006) mentions, studies of contemporary policy change promote the importance
of the temporal dimension, which indicates that policy changes take a considerable
length of time to process. The premise made by the ACF itself (Sabatier, 1999) states
that policy scientists should trace one or two decades back in their analyses of policy
change. In this context, the historical dimension should hold a critical position when
determining policy change. Although having a substantial number of critics of its validity
as a theory (Kay, 2005; Vergne and Durand, 2010), path dependence is a prominent
concept accommodating this view and may have the opportunity to be integrated in the
application of the ACF. Path dependence, in this context, is equally as important as other
concepts such as policy subsystem configurations and narrative policy frameworks.
While the analysis of policy subsystem configurations and analysis of narrative policy
have advanced the ACF in explaining ‘process-based’ policy outcomes, the analysis of
path dependence may advance the ACF in clarifying ‘content-based’ policy outcomes.

Several studies have tried to relate local level climate change policies with the path
dependence concept (Garrelts and Lange, 2011; Knox-Hayes, 2012; Preston, 2013; Wise
et al., 2014). Kay (2006, p. 31) states that,‘The concept of path dependence does have
potential utility in the field of policy studies in terms of narrative explanations of why
policies might be difficult to reform, and also why they may tend to become more
complex over time’. Integrating the path dependence analysis with the ACF should give
benefits for those who attempt to explain a particular policy outcome in terms of its
content or substance. This responds to a request by Rast (2012, p. 26) stating, ‘Efforts
to position time and history more centrally in the urban politics literature are needed if
we are to develop convincing explanations for many social and political outcomes’.
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APPENDIX-1

KEY AND OPERATIONAL QUESTIONS (LISTED BY OBJECTIVES)
OBJECTIVE (2):
To investigate the policy process leading to the development of municipal climate
adaptation policy
TARGETED PARTICIPANTS
All
 National Government
 Provincial Government of Central
Java
 City Government of Semarang
 City Government of Pekalongan
 NGOs and Donors
 Donor and NGO partners
 Academics
 Local NGOs

KEY & OPERATIONAL QUESTIONS
A. Stable and Non-Stable Parameters
1. Would you please describe the characteristics or nature of
your organisations?
2. Would you please describe the extent of people’s
vulnerabilities to climate change and does it matter for
your organisations?
3. What resources hasyour organisations brought in
advocating climate change policy at the city level?
4. How did your organisations deliver the resources?
5. Would you please describe the funding mechanisms and
budgeting issues in implementing climate change
adaptation in your program or cities?
6. How do your organisations value the priority in adapting to
climate change over other developmental issues?
7. Please describe the availability of climate information at
the city level and its accessibility?
B. Institutional Development

386

All
 National Government
 Provincial Government of Central
Java
 City Government of Semarang
 City Government of Pekalongan
 NGOs and Donors
 Donor and NGO partners
 Academics
 Local NGOs

1.

NGO and Donors:
 Rockefeller Foundation (RF)
 UN HABITAT

C. Collaboration history amongst policy subsystem members
and motivations underlining the collaborations
1. What are the main reasons for your organisations in
advocating CC adaptation at the city level, especially in
Semarang/Pekalongan?
2. Why did your organisations choose Semarang/Pekalongan?
(processes/ stages?)
3. In the early stages of your engagement with the city, did
you find any actors or groups who made your work difficult
or showed resistance your program because they had
opposite conceptions about climate adaptation?
4. Based on your assessment, why did decision makers from
the city finally agree to receive or join your initiative?
1. Why did your organisations decided to affiliate with donors
in advocating CC adaptation at city level?
2. In the early stages of your engagement with the city, did
you find any actors or groups who made your work difficult
or showed resistance to your program because they had
opposite conceptions about climate adaptation?
3. Based on your understanding, what was the main reason
for the donors in advocating CC adaptation at city level?
4. Why did the donors choose the city? (process/stages?)
5. Based on your assessment, why did the decision makers of
the city finally agree to receive or join the donor’s
initiative?
1. Why did you finally agree to receive or join the RF/UN HAB
initiative? What made you sure about this decision?
2. In your opinion, with reference of your city, how important
is climate adaptation in comparison to other issues (e.g.
poverty or economic investment)
1. Why did your city mayor finally agree to receive or join the
RF/UN HAB initiative? What made the mayor sure about
making this decision?
2. In your opinion, with reference of your city, how important
is climate adaptation in comparison to other issues (e.g.
poverty or economic investment)

Donor Partners:
 MercyCorps
 URDI
 Kota Kita Foundation
 P5 UNDIP

Political Executive:
 Semarang City Mayor
 Pekalongan City Mayor

Task Forces on Climate Adaptation:
 Semarang City
 Pekalongan City

2.
3.
4.

What climate change policies/programs and measures
were taken by your organisation? Please describe them?
When did they occur?
At what level did these measures and policies take place?
What are the connections between a policy or measure at
one level and the other levels?
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Other Policy Subsystems:
 Central Government
 Academics
 Local NGOs
 Other related donors

1. Based on your experience and knowledge, why did cities
such as Semarang/Pekalongan finally agree to receive or
join the RF/UN HAB initiative for dealing with climate
adaptation? What or who made them sure about making
this decision?

Non-state Actors:
 NGOs and donors
 Donor and NGO partners
 Academics
 Local NGOs
 Other related donors

D. The Openness or Configuration of Policy Subsystems
1. To what extent were you or your organisations involved in
the crucial process of city climate change adaptation policy
development? Describe and give an example please.
2. What is your official position in that process?
3. Did you feel that the government insulates itself from your
influence in making decisions with regard to adaptation to
climate change?
4. Without your participation, is thegovernment able to
perform policymaking processes sufficiently?

OBJECTIVE (3):
To critically analyse the utilisation and the role of policy research and policy learning
under the ACF
TARGETED PARTICIPANTS
All
 National Government
 Provincial Government of Central
Java
 City Government of Semarang
 City Government of Pekalongan
 NGOs and donors
 Donor and NGO partners

KEY & OPERATIONAL QUESTIONS
A. Articulations of the policy research
1. Please describe the types and the focus of adaptation
research in the city?
2. What organisations are responsible for the research and
what organisations provide funding for the research?

B. Attitude towards city vulnerability assessments
1. Do you know of, or are you aware of,the vulnerability
assessment process in your city?
2. What are your comments/opinion/impressions of the
vulnerability assessment process in your city?
3. How satisfied are you/ your organisations with the
vulnerability outputs? Please describe.
4. Among the components of vulnerability assessment, based
on your knowledge, which one is the most scientific or has
the most convincing facts/evidence?
5. How useful they are? How much influence dothese
scientific results have onclimate adaptation policy in the
city?

388

C. Learning within and across coalition
1. What are the most important ideas that you or your
organisation learnt from the process and output of the city
climate vulnerability assessment?
2. How do you or your organisations use ideas that you have
learnt from the climate vulnerability assessment into your
scope of work? Please give an example.
3. What were the contributions that you or your organisation
made with those ideas?

