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Abstract 

 

In the context of the global policy agenda, Indonesia's commitment to deal with climate 

policy has continued to develop under Joko Widodo's presidency. Even Indonesia's Nationally 

Determined Contribution (NDC) in reducing emission has been increased from 26% to 29% 

by 2030. However, progress on climate mitigation policy implementation, particularly in the 

forestry sector, remains slow. This thesis analyses the linkage between domestic and 

international drivers of Indonesia's climate policy, focussing upon Reducing Emission from 

Deforestation and Forest Degradation plus the sustainable management of forests, and the 

conservation and enhancement of forest carbon stocks (REDD+). I employ a multi-level 

analysis within an international policy transfer framework, which covers global, state, and 

organisational levels of analysis.  

At the global level, the study focuses on how global climate change governance, 

specifically regarding the international regime of climate change, has become an opportunity 

structure for policy transfer. The relations of structure and agency are elaborated through a 

historical analysis of the morphogenetic cycle, highlighting how temporal relations between 

actions and structure operate in structuring social systems in different time intervals. At the 

state level, the analysis emphasises how political transformation creates an opportunity 

structure for policy transfer. In this respect, the predisposition of the institutional factors within 

policy transfer is linked with historical institutionalism as an analytical framework, mainly 

focusing on institutional change as an opportunity structure, the transfer process, and structure 

and agency relations. Hence, this level examines institutional structures and processes and the 

possible role of critical junctures and path dependence in reshaping them. I explain how 

specific historical events and practices shape institutions and their role in managing climate 

policy in the REDD+ implementation in Indonesia. The policy transfer analysis also highlights 

how the relations between state capacity and policy networks create an opportunity structure 

for policy transfer at the organisational level. 

This study highlights and explains the slow progress in Indonesia's climate policy 

agenda by focusing on state capacity and the Indonesian government's difficulty in transferring 

international policy ideas into domestic policy. Thus, this study examines the contingent 

political and economic forces that have shaped climate policy and stopped it from being 

implemented as effectively as many inside and outside Indonesia had hoped would be the case. 

This research employed a qualitative approach and used case studies to illustrate the specific 

factors shaping Indonesia's climate policy outcomes. Data have been collected using a review 
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of published sources and documents. Semi-structured interviews were conducted with 

Indonesia's government officials, legislators, scholars, and representatives from businesses and 

NGOs in Indonesia to gather and cross-check data. This thesis contributes to the international 

policy transfer literature by emphasising historical trajectories and political and economic 

contingencies to scrutinise challenges to the REDD+ scheme in Indonesia. Unpacking 

historical trajectories both at the global and domestic levels helps understand how past events 

have influenced the current policy and its implementation and how structural relations, 

especially in the context of political and economic contingencies, may constrain policy transfer 

and generate policy resistance and rejections. 
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 1. Introduction 

 

1.1. Background 

 

Since the 1990s, climate change has been an issue of concern globally. Doyle and 

Chaturvedi (2010) note that climate change discourses have characterized this point as a ‘global 

challenge’ that crosses national boundaries. Climate change is recognised as a ‘super wicked’ 

problem (Levin, Cashore, Bernstein, & Auld, 2012). The features of climate change require 

emergency actions and generate interdependencies, uncertainties, and circularities, leading to 

conflict in overcoming this problem (Lazarus, 2009). Rittel and Webber (1973) consider at 

least ten prominent features of a characteristic a wicked problem, such as a limited time to 

address the issue, lack of central authority, requiring the involvement of many parties, and 

some other relevant issues. Therefore, this issue cannot be addressed by the actions of 

individual nations or by market forces only (Mathiason, 2013). Instead, this needs collective 

and collaborative efforts to find solutions and resolve the problem through joint actions 

globally (Held & Fane-Hervey, 2009). The concept of a ‘wicked problem’ highlights a complex 

dynamic of proposed solutions or transformations which are highly contested both at the 

process of inputs and the process to reach the outcome (Sun & Yang, 2016). In addressing the 

issue of a wicked problem, framing the problem is a political process as well as a political 

choice, structured by ideology and social practices (Moeliono et al., 2014; Brockhaus and 

Angelsen, 2012, Gregorio et al., 2013). In many cases, the policy choices in addressing a 

wicked issue generated (an)other issues (Nikolakis & Innes, 2020). Consequently, political 

contestation is inherent in formulating and delivering or implementing the policy ideas into 

practices due to climate change as a wicked problem that is open, complex, and lacks 

understanding (Moeliono et al., 2014).  

Among global efforts to address climate change, REDD+ (Reducing Emissions from 

Deforestation and Forest Degradation plus the sustainable management of forests, and the 

conservation and enhancement of forest carbon stocks) scheme is one of the most promising 

efforts focusing on the role of tropical forests to mitigate climate change (Angelsen, 2012; 

Angelsen et al., 2018). However, many observers consider tropical forestry as another super 

wicked issue (Levin et al., 2012; Nikolakis & Innes, 2020; Suiseeya, 2017). Therefore, the 

REDD+ offers solutions for two super wicked problems; climate change and tropical 

deforestation. However, the REDD+ scheme has more challenges, specifically in the context 
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of political dynamics both in the process of agenda-setting at the global levels and the process 

of implementation at the domestic levels.  REDD+ performance has progressed in many 

REDD+ host countries for more than one decade, despite a debate about the pitfall and the 

successful REDD+ scheme. But there are still many things to do, as the global target to reduce 

emission from the tropical forestry sector are still far from its goal. 

Indonesia has committed to reducing its emissions through a global effort under the 

United Nations Framework for Climate Change Convention (UNFCCC). The REDD+ scheme 

is the centrepiece of this effort through the REDD+ national strategy and commitment to 

reducing GHG emissions by 29 per cent by 2030, or by 41 per cent with international assistance 

(MoEF, 2018a). The Indonesian government has also devised a National Action Plan for 

Greenhouse Gas Emission Reduction (Rencana Aksi Nasional-Gas Rumah Kaca, RAN-GRK), 

through Presidential Regulation 61/2011, and its National Action Plan for Climate Change 

Adaptation (Rencana Aksi Nasional-Adaptasi Perubahan Iklim, RAN-API) in 2014 (Pham Thu 

et al., 2014). These efforts reflect an Indonesian commitment as part of the international 

community and their consideration of related issues at the domestic level.  

Since the Dutch colonial era, deforestation and general environmental degradation have 

been a feature of Indonesian history. From 1950 through 2000, Indonesia lost about 40 per cent 

of its forest area, amounting to 64 million hectares FWI/GFW, 2002; Lazarus, 2008). 

According to the Food and Agriculture Organization (FAO), approximately 91.0 million 

hectares or nearly 49.8% of its total forest area, had been damaged by 2015 (FAO, 2015; 

Tsujino et al., 2016). Consequently, Indonesian emissions from this sector reached 50% of its 

total emissions among various sectors by 2015 (MoEF, 2018c). In addition, Indonesia is also 

vulnerable to climate change because of its long coastlines, high population concentrations, 

and heavy reliance on agriculture, fisheries, forestry and other natural resources (Syaukat, 

2011). According to Measey (2010), Indonesia is likely to be significantly affected by climate 

change. There are several particular issues that have arisen in Indonesia regarding the effects 

of climate change, such as the increases in temperature and in sea levels, and unpredictability 

of rainfall intensity, all of which pose a direct threat to Indonesia’s strategically and politically 

important agricultural sectors. As a result, climate change affects economic growth, public 

health, and ecology. 

Since 2007, Indonesia has been running about 86 REDD+ initiative programs as part 

of various collaborations under multilateral and bilateral agreements (Simonet et al., 2016). 

Like Brazil and Colombia, Indonesia is one of the REDD+ powerhouses, but improving forest 

governance requires policy and institutional transformation (Allan & Dauvergne, 2013; 
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Moeliono et al., 2014). In this vein, the Indonesian government has prepared an institutional 

structure for the REDD+ implementation, initiating some significant and related policies and 

programs through international partnership, such as the letter of intent (LoI) with the 

Norwegian government under the Susilo Bambang Yudhoyono (SBY) presidency in 2010. 

Following this LoI, the Indonesian government placed a moratorium in its forestry sector 

(Inpres no. 10/2011), which suspends new concession licenses for logging and converting 

forest and peatlands areas (Murdiyarso, Dewi, Lawrence, & Seymour, 2011). At the same time, 

Indonesia launched a One Map Initiative (OMI) to address overlapping maps among related 

stakeholders.  

These initiatives kept developing through the Joko Widodo administration, adding 

other policies and initiatives such as social forestry, peatland restoration programs, land reform 

(Tanah Objek Reforma Agraria, TORA), and some other related programs (MoEF, 2018c). 

Significantly, however, these policies have been redefined by local initiatives and actors. The 

impact of its actions to cut greenhouse gas (GHG) emissions remain limited as deforestation 

and forest degradation have continued regardless in Indonesia (Resosudarmo et al., 2013; 

Angelsen et al., 2018; Maxton-Lee, 2020; FWI, 2019). As a consequence, Indonesia is one of 

the significant contributors to emissions from deforestation globally that placed Indonesia as 

the third-largest emitter from this sector globally (World Bank, 2015). Despite the importance 

of addressing this issue, some local NGOs are pessimistic about the prospect of success of the 

REDD+. Some of the key obstacles in this context are forest concessions and palm oil 

companies, which have not been seen as supportive due to the possible impact of such policies 

on their business activities (see, for example, Murdiyarso et al., 2011; Wilhardandi, 2012). 

Hence, all these conditions make Indonesia a critical case study for REDD+ implementation 

compared to other REDD+ powerhouse countries.   

Various studies emphasise that the slow progress of REDD+ implementation suggests 

that political contestation at the domestic level remains a crucial variable in explaining why 

some countries, such as Indonesia, fail to follow through on their commitments (Di Gregorio 

et al., 2012; Angelsen, 2012; Angelsen et al., 2018). Some of them focus on how power 

relations among related actors influence the process of the REDD+ implementation, both in 

horizontal relations at the national level and vertical relations in the context of central and local 

government structure. The role of institutions has become another primary focus of analysis in 

many studies of the implementation of REDD+, in particular, how the policymaking process 

is institutionalised as one of the distinctive aspects of climate policy implementation in 

Indonesia (Astuti & McGregor, 2015; Kaisa et al., 2017; Mulyani & Jepson, 2017).  
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Other studies address the lack of coordination among domestic institutions, overlapping 

responsibility and disagreement policies between them, and even the lack of clarity about 

leading sectors on policy implementation (Brockhaus et al., 2014; Glover & Schroeder, 2017; 

H. Purnomo et al., 2012). Other issues, such as institutional design, bureaucracy, and 

legitimacy, including political and economic contingencies, influence the process of REDD+ 

implementation in Indonesia. Jotzo (2012) suggests that there has been a complicated 

relationship between development and environmental policy in Indonesia. Natural resources, 

including forestry, have been a prominent sector to boost economic growth, especially since 

the New Order authority. Thus, the political economy becomes another critical issue concerned 

with how various interests, including state and business vested interests, effectively determine 

whether the REDD+ scheme is (or is not) implemented (Astuti & McGregor, 2015b; 

Brockhaus, Obidzinski, Dermawan, Laumonier, & Luttrell, 2012; Di Gregorio et al., 2012; 

Kaisa et al., 2017; Korhonen - Kurki, Sehring, Brockhaus, & Di Gregorio, 2014; Luttrell et al., 

2014; Steves & Teytelboym, 2013).  

All those studies focused principally on the domestic aspect of the REDD+ 

implementation, however. Concurrently, as the REDD+ is part of an international agenda, 

where global engagement is significantly related to implementing this scheme at the domestic 

level. Climate change is one of the critical issues of current human life and operates across the 

boundaries of states. Hence, countries need to engage in cooperation and create a relevant 

policy (Barkdull & Harris, 2009), which is consequential for the global aspect and within the 

states themselves. As a complex issue, climate change engages many actors from the domestic 

and international environment of politics and the decision-making process (Harris, 2009a). At 

the global level, there is considerable interest among state actors that cooperate within the 

international climate change regime. The divergence of climate interest does not solely pertain 

to the relationship between developed and developing countries or Global North-South 

relations, but also the competition among the states in each group. Meanwhile, Indonesia faces 

obstacles that hinder its decision-making process related to the proposing and the transferring 

of Indonesia’s REDD+ scheme.  These issues include the dilemmas of decentralisation, the 

domination of political elites on the decision-making process, and the propensities to develop 

oligarchies in current domestic politics, including in the forestry sector (Agensky & Barker, 

2012; Robison & Hadiz, 2006; Wicaksana, 2017). Those factors implicitly are related to the 

proposing and the transferring of Indonesia’s REDD+ scheme. 

In addition, there is still a lack of attention toward the nexus between the international 

and domestic levels of interactions to explain how REDD+ in Indonesia has not run as 
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expected. In this case, this study offers another examination of how Indonesia's climate change 

policy might adapt to potential challenges relating to its responses to climate change issues at 

both domestic and international levels. The REDD+ scheme thus provides a focus for case 

studies to unpack how Indonesia deals with these challenges - specifically exploring the 

political setting of international cooperation on climate change and looking at Indonesia’s role 

at that level - contributing to understanding the slow progress of the REDD+ implementation 

in Indonesia.  In doing so, this study employs the lens of policy transfer framework, mainly 

through multi-level analysis, which covers the domestic and the dynamic of global policy 

development of the REDD+ scheme. 

The use of a policy transfer analysis in developing countries is still limited (Balme, 

2019; Stone, Porto de Oliveira, & Pal, 2020), including climate policy transfer, such as the 

REDD+ scheme implementation in Indonesia. International policy transfer promises to address 

the gap in analysis regarding the limitations of public policy analysis, which merely emphasise 

a national methodology and lack an international relations (IR) dimension in explaining the 

domestic level (Balme, 2019; Stone, 2004). In this respect, a multi-level approach to a policy 

transfer process examines how the relationship between international and domestic structures 

determines how a new policy or institutional design is adopted (Evans, 2019). Hence, in the 

case of the REDD+ implementation in Indonesia, policy transfer analysis reveals how 

Indonesia manages its position at the international climate policy contestation as a developing 

country, especially within the REDD+ negotiations. At the domestic level, the institutional 

structure and process and the relations among certain actors become a focus of examination, 

primarily through the role of the REDD+ networks.  

 

1.2. Research Questions 

 

Following the background and the aims of this research, this study addresses a central 

thesis question and several subsidiary questions to analyse and understand the process of 

climate policy transfer (REDD+) in Indonesia as follows: 

Central Thesis Question:  

Why have Indonesia's efforts to transfer climate change policy (the REDD+ scheme) 

made slow progress and proved inconsistent with Indonesia's high rhetorical 

commitment to international cooperation? 
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Subsidiary Questions: 

1. How do the international politics of climate change cooperation influence and shape 

Indonesia's climate policy of REDD+?  

2. How does the Indonesian government interpret and adopt the REDD+ scheme into its 

domestic climate policy?  

3. To what extent does the REDD+ implementation or transfer reflect the contestation of 

political interests among domestic actors? 

 

1.3. Thesis Statement 

 

In policy analysis, no single factor determines how a state creates its policy (Carlsnaes, 

2012). The role of national government does not entirely embody the state as a unitary actor 

(Sprinz & Weiß, 2001). Hence, this research acknowledges that the domestic and international 

forces significantly influence policy and the policymaking process (Putnam, 1988). 

Concerning the current progress of the REDD+ scheme in Indonesia, this thesis argues that the 

nexus between political dynamics at both levels influences the process of the REDD+ transfer 

and policy outcomes in Indonesia. In the context of international climate cooperation, the state's 

behaviour is mostly viewed in the context of vulnerability and abatement costs in engaging and 

participating in the climate regime (Sprinz & Weiß, 2001). States vulnerable to climate change 

prefer to encourage commitment to global climate policy. Otherwise, the less vulnerable states 

tend to act passively (Grundig, 2009). Here, environmental governance has been an opportunity 

to profit through various programs within multilateral or bilateral cooperation, on the one hand, 

while, on the other hand, it also can diminish the expense in dealing with climate issues (Steves 

& Teytelboym, 2013). However, a state's performance cannot be separated from its position 

within the international political structure (O'Riordan & Jordan, 1996), which has formed a 

pattern of power relations and regimented the states' preferences to determine their political 

outcome. In the context of global climate politics, collective action in the name of the 

international climate regime is not simply transacted concerning the climate problems but must 

be considered regarding the global system of accumulation, exploitation, and domination 

among actors (Newell, 2008; Paterson, 2000). Therefore, to examine a state’s political 

outcomes at this level, this study looks closely at the interaction between structure and agency, 

focusing on power relations that limit the states' range of options and strategy of policy 

preferences. 
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At the domestic level, in the context of Indonesia’s political transition, there has been 

an effort to accommodate public participation in the policymaking process as a form of 

deliberative democracy. Government, bureaucracy, and civil society organisations have been 

involved at certain levels. However, business interests still tend to influence and shape the 

policy direction regarding its financial and political position (Jotzo, 2012). Hadiz (2003) argues 

that the political economy of Indonesia delineates the politicisation of state institutions in 

managing resources as a coalition of business interests and bureaucratic politics. The reform 

process has positively impacted the management of resources, particularly through the 

decentralisation of forest management. However, oligarchs and patronage networks are still 

attempting to broaden their influence both at the national and regional levels (J. McCarthy & 

Moeliono, 2012). This condition is also prevalent in the development of the palm oil industry 

and the forestry sector in Indonesia (Cramb & McCarthy, 2016; Jiwan, 2013; Varkkey, 2015).  

Moreover, the link between international and domestic factors can bee seen  other 

issues, such as state capacity and the way the states take control in formulating and 

implementing policy, also must be taken into account. 

Concerning the explanation above, this thesis provides several arguments regarding the 

slow progress of the REDD+ transfer or implementation in Indonesia. Firstly, this thesis 

proposes a primary argument that the nexus between international, domestic, and 

organisational structures influenced Indonesia's REDD+ transfer process and outcome. Thus, 

the examination of the REDD+ progress should combine those two levels of analysis. In the 

context of global engagement, this thesis considers that REDD+ as an international agenda is 

generated through a long process of debate and negotiation and is not yet finalised among the 

UNFCCC member countries, especially regarding result-based payment. The REDD+ transfer 

and implementation process is highly dependent on various international funds, both through 

bilateral and multilateral partnerships. This dependency tends to generate unsustainable 

programs or projects. When the partnership programs end, so too does the project with a report 

or policy brief.  

In relation to this partnership, the REDD+ transnational networks provide an 

opportunity structure to bring the REDD+ ideas into practice domestically. However, this study 

considers that the Indonesian REDD+ networks failed to address inclusivity as mandated by 

the criteria of the REDD+ and ignored some relevant actors within the networks. Consequently, 

an effective exchange of information does not occur, leading to a rejection of the REDD+ 

transfer. At the state level of analysis, due to the REDD+ ideas offering a set of reforms in 

forestry sector management, this thesis argues that the institutional transformation of forest 
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institutions creates institutionalised obstacles to REDD+ transfer in Indonesia. The status quo 

groups attempt to retain their position and inhibit institutional change within this sector. This 

condition is also related to political and economic contingencies, as the Indonesian forestry 

sector is highly a contested arena. As discussed in previous sections, various vested interests 

are operative, notably the domination of oligarchs and patronage networks. Thus, the final 

argument of this thesis proposes that contingent political and economic factors significantly 

inhibit the forestry sector management reform through the REDD+ transfer. 

 

1.4. Research Design 

 

This study employs a qualitative approach, particularly a case-based research 

methodology that refers to the systematic process of collecting data and linking social facts in 

one or more cases to address the problem of the research (Roselle & Spray, 2016). In general, 

this approach works on a complex phenomenon, to get a comprehensive explanation and 

understanding of the complexity of social activities and interaction among other actors on 

particular issues (Moore, Lapan, & Quartaroli, 2012), such as climate change policy, especially 

in the case of REDD+ Indonesia. Moreover, this study employs a multi-level analysis (MLA) 

to international policy transfer, covering global, state, and organisational levels of analysis. In 

the context of data collection on policy transfer, Dolowitz and Marsh (1996) identify five 

sources of policy transfer that could be observed:  the media, reports, conferences, visits and 

government statements. In this thesis, a literature study and semi-structured interviews are used   

to gather and cross-check data. Semi-structured interviews were conducted from July to 

December 2018 in Indonesia. 75 interviewees were selected based on their linkages to the 

research area. They included government officials, international agency representatives, 

legislators, scholars, business sector practitioners, NGO activists, and locals. Key questions 

guided the interviews, but the researcher and participants also probed other questions to get 

more detailed information. 

The location of the research is Indonesia, namely in Jakarta (capital city of Indonesia), 

and three provinces that have REDD+ projects, and also represent the particular region of 

Indonesia - namely East Kalimantan (Kalimantan), Jambi (Sumatera), and East Java. I had 

previously selected Central Sulawesi as the third site for the regional levels; however, due to a 

devastating earthquake during my fieldwork in October 2018, I instead chose East Java based 

on a discussion with my supervisors and some key informants at the national level (Jakarta). 
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Like other provinces in Java, the forestry sector is mainly managed by the government (the 

MoEF) and the Forestry state-owned company (Perusahaan Kehutanan Negara Indonesia, 

Perhutani) in East Java. While in the Island out of Java, the private sectors can get concession 

in managing the forestry sector, such as timber plantation, agriculture, and mining.  

Moreover, the data from various sources are sorted and managed within this framework. 

The types of data cover government reports (national and local), international organization 

(UNFCCC) documents, NGOs, interview transcripts and fieldwork notes, and media (printed 

and online). The data are cross-checked through data triangulation from different sources to 

unearth and clarify both similarities and differences. As a result, I obtained a more in-depth 

and comprehensive understanding of the research problem. Additionally, data interpretation 

uses emic and etic perspectives, which refer respectively to the people’s point of view and 

researcher’s frame of analysis (Schensul, 2012). 

 

1.5. The Structure of the Thesis 

 

This thesis comprises seven chapters, which include the introduction and conclusion 

chapters. The second chapter elaborates the recent literature regarding climate changes and the 

REDD+ implementation in Indonesia and the potential of international policy transfer as a lens 

to scrutinise the process of REDD+ transfer in Indonesia. This chapter comprises several 

sections. The first section provides a literature review of climate policy study in general, mainly 

on how the international climate policy agenda appeared and developed globally, including the 

involvement of states and non-state actors. The second section reviews some specific studies 

on the REDD+ scheme in the case of Indonesia. These analyses cover governance, institutional 

issues, and political economy analysis. This section also reveals a gap among studies and offers 

a novel research framework to complement the study of the climate change policy of REDD+ 

in Indonesia. The following sections then focus on some approaches employed within this 

study. The third section focuses on international policy transfer as a tool of analysis, including 

this approach's theoretical development and limitations. The next part offers multi-level 

approaches (MLA) to policy transfer analysis, covering the relationship between international 

and domestic structures. This approach appears to respond to the criticisms and development 

of policy studies based on empirical evidence. Hence, this framework analyses the nexus 

between the international and domestic context of REDD+ implementation in Indonesia, which 

covers global, state, and organisational levels of analysis. In this section, a policy transfer 
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analysis provides the flexibility to combine relevant conceptual frameworks to strengthen the 

analysis. I thus add some applicable conceptual frameworks in each level of analysis, including 

historical and political economy analysis.  

The third chapter is a background chapter, which provides a context to explain 

Indonesian forestry issues. Deforestation has been an important issue in Indonesia for decades 

and has led to the important REDD+ implementation in Indonesia. The first section elaborates 

on the potential of forestry as a prominent sector in supporting economic growth in Indonesia. 

For decades, this potential has placed forestry as a strategic sector to support development 

programs. As a result, the exploitation of this forestry was inevitable and results in significant 

environmental damage. The following section emphasises the damage of forestry, both in 

deforestation and forest degradation, as the consequence of economic development. This 

section discusses how forestry loss began in the Dutch colonial period and became more 

exploitative under the New Order regime and beyond. The fourth section focuses on the lack 

of Indonesian forestry management that created deforestation from one period to another 

period. However, an effort to promote the sustainability of forest management has been 

encouraged in each period of government. The final section discusses how the crisis of 

Indonesian forestry made this country one of the potential REDD+ hosts globally. 

The following three chapters are substantial chapters that discuss and analyse the 

process of REDD+ transfer following the MLA, including international, domestic, and 

organisational levels of analysis.  This sequence helps detailed analysis and discussion among 

various factors in each level systematically. Hence, it helps to draw conclusion in which levels 

or factors has significant influence in determining policy process and outcome. The fourth 

chapter focuses on the global level of analysis, emphasising the global effort in dealing with 

climate change mitigation through the role of the tropical forestry sector. The analysis employs 

a structuration framework and historical analysis of the morphogenetic cycle, which helps trace 

the interplay between structures and action over time in global forestry cooperation. The second 

section of this chapter discusses and explains how tropical forestry has become an agenda of 

global forest governance for decades, long before the global climate change governance placed 

this issue as part of the mitigation agenda of climate change. The next section focuses on how 

tropical forestry becomes a part of the climate change mitigation agenda. Following the long 

episodes of global forest governance in various forms and programs, the UNFCCC as an 

international regime also requires the contribution of rainforest countries to reduce their 

emission from their forestry sector. The REDD+ scheme, as a form of rainforest countries 

engagement on global climate mitigation, also has a long debate and negotiation process. Thus, 
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this section discusses how the trajectories of this cooperation created the current form of the 

REDD+ scheme, which is still in unfinished negotiation, especially in the context of results-

based payment. Section four focuses on the role of Indonesia as one of the potential REDD+ 

host countries. This section discusses Indonesia’s engagement and preferences on global 

climate change policy, especially in the case of the REDD+ and leads to Indonesian 

commitment to adopt or transfer this scheme to the domestic level. Finally, the fifth section 

discusses how the REDD+ can be explained as a form of international policy transfer, 

specifically in offering several ideas and reform programs in the forestry sector management. 

In more detail, this section also discussed the object of the REDD+ transfer and how the 

Indonesian government adjusted and designed this scheme into their domestic agenda.   

Chapter five addresses the state-level analysis of the REDD+ transfer in Indonesia. This 

chapter discusses how the institutional transformation in the forestry sector provides an 

opportunity structure for the REDD+ transfer in Indonesia. However, this transformation must 

face some inevitable challenges. Through the historical institutionalist lens, this chapter 

examines how some challenges come from retaining the status quo through path dependence 

analysis. The second section features the historical trajectories of the Indonesian forest 

institutions, covering from colonial to current governments. The third section focuses on how 

the Indonesian climate institutions interplay with the forestry institutions. This section 

discusses how particular trajectories intersect and constitute a new juncture on forest and 

climate management in Indonesia. However, path dependence reveals this juncture can no 

longer be sustained due to the increasing return of the status quo. Finally, the last section 

examines how the trajectories between those institutions influence the current progress of the 

Indonesian REDD+ transfer, as well as the management of climate and forestry in Indonesia. 

The sixth chapter is a final discussion chapter focusing on the REDD+ network’s role 

and operation of this network in transferring the REDD+ ideas into practice at the domestic 

level. This chapter highlights how state capacity and political-economic contingencies became 

obstacles for adopting new ideas, such as the REDD+ scheme in Indonesia. The first section 

discusses the relational state capacity, especially in the context of state-society relations, which 

creates a power structure and determines the state’s capability in managing the forestry sector. 

In this vein, political-economic contingencies are a significant factor in explaining how the 

structure of power in this sector affected the process of the REDD+ implementation in 

Indonesia. The domination of oligarch and patronage networks has weakened Indonesian state 

capacity since the period of the New Order authority. Although institutional transformation 

occurred in this sector, this domination continues along with Indonesian forestry management 
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approaches, whether in centralisation or decentralisation. In this connection, the REDD+ faces 

several challenges regarding the issue of state capacity and the domination of oligarchy groups. 

Finally, the last section discusses how the REDD+ networks adjusted this structural constraint 

and led to the feasibility of the REDD+ implementation and the REDD+ outcome in Indonesia. 
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 2. Literature Review And Conceptual Framework: The Indonesia REDD+ and 

International Policy Transfer  

 

2.1. Introduction 

 

This chapter examines current studies of climate change policy, particularly dealing 

with REDD+ implementation in Indonesia, and discusses how the international policy transfer 

framework potentially examines the research problems of this study. This chapter comprises 

several sections. The first one provides a literature review of climate policy study in general, 

mainly regarding how the international climate policy agenda appeared and developed 

globally, including the involvement of states and non-state actors. The second section reviews 

some specific studies on the REDD+ scheme in the case of Indonesia. These analyses cover 

governance, institutional issues, as well as a political economy analysis. This section also 

reveals the gap among studies and offers a novel research framework to complement the study 

of REDD+ climate change policy in Indonesia. The third section focuses on international policy 

transfer as a tool of analysis, including the theoretical development and limitations of this 

approach.  

The following section offers multi-level approaches (MLA) to policy transfer analysis, 

covering the relationship between international and domestic structures. This approach appears 

as a response to the criticisms and development of policy studies based on empirical evidence. 

Hence, this framework provides an analysis of the nexus between the international and 

domestic context of REDD+ implementation in Indonesia, covering global, state, and 

organisational levels of analysis. At the global and state levels, the framework of international 

policy transfer builds on the notion of structuration, which focuses on structures and agencies 

relations. Due to the REDD+ scheme being generated through a long process of global 

negotiation, this study thus uses historical analysis through a morphogenetic cycle, which 

emphasises structuration occurring overtime. Similarly, at the state level of analysis, this 

research also employs a historical approach through the lens of historical institutionalism. As 

a climate change agenda,  REDD+ emerged within the domain of forestry institutions that have 

been established for quite some time.  This approach helps to elaborate the historical trajectory 

of climate change and forestry institutions, specifically through the concept of critical junctures 

and path dependence. The final section focuses on an organisational level of analysis. At this 

level, policy networks as an opportunity structure for a policy transfer becomes a central 
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analysis. However, this study considers that state capacity and political economic 

contingencies need to be included in the account, especially in elaborating a contested arena of 

the forestry sector in Indonesia.  

 

2.2. Climate Change Policy and the REDD+ Scheme 

 

The discussion of climate change is currently not solely about global issues; it has been 

linked to politics and policymaking both at the domestic and international levels through a 

framework of foreign policy (Harris, 2009). There has been a recognition of multilevel 

problems (Bulkeley & Newell, 2015; Vogler, 2003), which cover various levels of 

policymaking across local, national, regional, and international levels (Bulkeley et al., 2012; 

Bulkeley & Newell, 2015; Dimitrov, 2010; Schreurs, 2008). As a result, climate change creates 

more interaction and engagement among many state actors and non-state actors from those 

levels (Jinnah, 2011). For instance, the 23rd Conference of the Party (COP) 2017, an annual 

meeting of the UNFCCC member parties, had nearly 20,000 participants and observers 

representing numerous institutions from different backgrounds worldwide (UNFCCC, 2017). 

Though the progress in reducing emissions remains slow globally (Helm, 2009; UNEP, 2017), 

political and economic contingencies have become an inevitable part of the policymaking and 

implementation process. 

Paul G. Harris and colleagues (Harris, 2009a, 2009b), have developed a comprehensive 

study of climate change and foreign policy, which covers challenges both at the international 

and domestic levels. Their analysis focuses on institutions and actors at both levels. Indeed, 

this study explains the linkages between global and domestic aspects of the climate policy, 

mainly through foreign policy analysis.  In addition, Barkdull and Harris (2009) categorised 

the relevant actors, their interests, and their policy preferences at both international and 

domestic levels regarding climate change policy. However, foreign policy mostly refers to 

states' behaviour toward other actors (states and non-state actors). Consequently, states occupy 

a central position in this analysis framework to the exclusion of other actors (Carlsnaes, 2002; 

Holsti, 1995). 

The complex nature of climate change means cooperation encompasses various 

interests, high uncertainty, and linkages to many other issues. Keohane and Victor (2011) 

proposed the concept of a ‘regime complex’ to unpack how international cooperation on 

climate change can succeed in some areas but not others. Here, regime complex refers to the 
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flexibility of arrangements around some issues without a binding hierarchical structure. 

Likewise, Bulkeley et al. (2012) considers that climate change governance tends to work on 

the basis of a limited institutional structure with limited binding mechanisms. However, this 

instituional design involves a long process to arrange informal rights and rules while delivering 

and negotiating interests among many actors (Keohane & Victor, 2011). Consequently, there 

is a tendency for a climate change ‘bandwagoning’ phenomenon that refers to the strategic 

linkage of various actors seeking to pursue their interests, obtain funding, and engage in any 

other relevant exchange sources in the context of climate change policies and programs (Jinah, 

2011). Indeed, the negotiation process on global climate change cooperation initially focused 

on cost distribution, financial aid, technology transfer, and flexibility procedures, which 

formed this multilateral governance agenda on climate change (Dimitrov, 2010; Hoffmann, 

2013). As a consequence, climate change bandwagoning has been a growing feature of climate 

policy cooperation. Some studies evaluated how parties divide into groups and coalitions to 

strengthen their influence and form collective interests on climate change negotiations 

(Bulkeley & Newell, 2015; Depledge, 2005; Hoffmann, 2013). For instance, there is a 

difference of concern between developed (Annex1) and developing (non-Annex 1) member 

countries of the UNFCCC. However, various perspectives and groups of interests can also 

occur within Annex1 or non-Annex1 parties (Ardiansyah et. al., 2012). Hence, the more 

specific the issue, the more divergence blocks cooperation. 

Ardiansyah et al. (2012) describe how geopolitical interests influence the negotiation 

process of REDD+ within UNFCCC. Here, Annex 1 countries demand that non-Annex 1 

parties preserve their commitment toward REDD+ implementation at the domestic level. 

Meanwhile, this latter group also requires Annex 1 countries to reduce their GHG emissions 

as part of the agreement. Moreover, this study also mentioned how states within Annex 1 and 

non-Annex 1 parties have different perspectives on financing REDD+ - for instance, between 

Australia and the United States, on the one side, and Brazil, China, and Indonesia, on the other. 

Yet, this study has not used a specific analysis framework; it just describes how such countries 

orient themselves toward particular issues and interests. In a more specific examination, Ciplet 

(2015), uses a neo-Gramscian framework to explain the position of the poorest states within 

international cooperation on climate change. He asserts that the climate agreement's weakness 

in its implementation is a form of inequality between developed and developing countries. In 

short, the rich states manipulate low-income states by giving them vague compensations to 

adopt and implement a mitigation framework on climate change. At the same point, Bulkeley 

et al. (2012) evaluate international cooperation or global climate change governance as being 
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dominated by the Global North's initiative by enforcing the Global South to implement such 

initiatives. 

Conversely, DeSombre (2000) explained that states tend to be influenced by domestic 

concerns and interests in international environmental policy-making. Here, at least three 

components influence state behavior to promote its ‘national interest’ in the international arena 

of environmental policy: environmental organisations, corporations and the state power. By 

having the United States as her case study, Desombre argues that those three elements - 

especially business groups - affect international policy to pursue their interests. However, this 

study tends to be simplified to some extent. In fact, the US's capacity as a great power means 

its domestic political structures are potentially determinant factors that have to be taken into 

account (Williams, 2003). Meanwhile, the role of great powers in the policy process means 

that issues of concern to developing countries, which have different backgrounds and contexts, 

are often neglected. 

 
2.3. The Current Research on Indonesia’s REDD+ Implementation: From 

Governance to Political Economy Analysis 

 

In the case of the REDD+ implementation in Indonesia, various studies indicate that 

the quality of any institutional process is a key part of implementing climate policy including 

both formal and informal regulation, rules, and norms (Astuti & McGregor, 2015a, 2015b; 

Kaisa et al., 2017; Mulyani & Jepson, 2017). Those studies cover the ambiguity of coordination 

amongst domestic institutions, overlapping responsibility and disagreement over policies 

between them, and the lack of clarity regarding what should be a focal point in implementing 

the REDD+ scheme in Indonesia. The issues of the actors' leadership, legitimacy, and local 

discourses of forest management (Brockhaus, Di Gregorio, & Mardiah, 2014; Glover & 

Schroeder, 2017; Purnomo, Suyamto, Abdullah, & Irawati, 2012), as well as capacity 

weaknesses and problem of corruption (Mulyani & Jepson, 2013), are also part of the dynamic 

of climate policy matters, both at the national and local levels in Indonesia. 

Other studies highlight power relations in the implementation of the REDD+ in 

Indonesia, such as Astuti and McGregor (2015a), McGregor et al. (2015) and  Boer (2020). 

Their studies unpack the governmental strategies and practices at different levels of interaction 

- international, national, and sub-national levels. They employ the concept of governmentality 

(Foucault, 1991), ‘environmentality’ (Agrawal, 2005), and ‘neo-liberal environmentality’ 

(Fletcher, 2010). As a result, such studies indicate that REDD+ encourage neoliberal 



 17		

rationalities by using market mechanisms to shape forest governance  along with the REDD+ 

programs at a different scale of management (McGregor et al., 2015). In line with this study, 

Acciaioli & Afiff (2018) also consider that REDD+ and some other similar platforms facilitate 

neo-liberal policies that highlight  the economic value of nature, whilst simultaneously 

justifying it as a way to save the environment. Their case study about neoliberal conservation 

in Central Kalimantan, Indonesia, reveals how this neo-liberal approach is inadequate to 

resolve the problem of forest conservation. They highlight that the program with this approach 

only changed people's behaviour in the short term, but not their attitudes in the long term. 

Deforestation continues to occur in the region and has actually increased (Acciaioli & Afiff , 

2018) . In some studies REDD+ is defined as the interplay of power and knowledge among 

actors (McGregor et al., 2015). While Boer (2020) considers REDD+ as a ‘governing project’  

that gives the actors a chance to gain profit and legitimacy in contributing to socio-

environmental programs. However, this program is also an opportunity for local communities 

and NGOs to consider ideas of social and environmental justice instead of neoliberal 

rationalities as part of forest conservation management through REDD+ (Astuti & McGregor, 

2015a).  

Slightly differently, Lederer and Höhne (2021), consider that REDD+ gives a chance 

to enhance Indonesia’s bureaucratic capabilities. A form of neo-patrimonial governance 

continues to exist despite the development of exogenous influences such as new public 

management, and strengthening public participation through community-based forest 

management. Their analysis emphasises the significance of the Weberian perspective of 

rational-legal bureaucratization, in which REDD+ is a significant factor in contributing to 

bureaucractic development. Moreover, Glover and Schroeder (2017), explore how legitimacy 

is a critical aspect of understanding REDD+ governance in Indonesia. Their study stresses 

ideas, interests, and institutions that influence the opinions of the stakeholders over legitimacy. 

In general, legitimacy is defined as the condition in which the powerful get consent from those 

who are subject to it (Scholte, 2011). Here, legitimacy is divided into input and output 

legitimacy; inputs refer to actors’ networks, accountability, and transparency. Output measures 

focus on the acceptability of particular procedures according to their capacity to overcome the 

problems effectively. This study shows that there are diverse relations between these two 

categories. The actors involved in implementing REDD+ policy acknowledge the importance 

of legitimacy as they seek input legitimacy as part of REDD+ governance practices (Glover & 

Schroeder, 2017). 
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Due to REDD+ engagement with the local government and community, Milne et al. 

(2016), use  discourse analysis at the sub-national level to examine governance and the 

development of particular climate policies in Indonesia. Here, the discourse goes beyond the 

objective of knowledge, reflecting the interplay among actors in the policy process (Adger, 

Benjaminsen, Brown, & Svarstad, 2001; Hajer, 1995). By conducting case studies in two 

provinces, Papua and Riau, this study elaborates how REDD+, as part of an international policy 

agenda, is viewed in the local context as two distinct discourses, including pro-development 

and pro-forest discourses. The earlier group views REDD+ negatively as a challenge for 

economic development. This view mostly comes from business groups and government 

representatives, who believe that REDD+ will affect their material interests in exploiting 

forestry resources, as well as the development agenda. In contrast, the latter views this 

positively, as the REDD+ scheme is designed to encourage sustainable forest governance, and 

is an opportunity to manage the distribution of resources. This perspective mostly applies to a 

group of environmental NGOS, and some also from the government and business sector (Milne 

et al., 2016). 

At a more practical level, a series of studies utilises policy network analysis (Brockhaus 

et al., 2014), which involves particular actors at the domestic level, such as parliament, the 

bureaucracy, and business actors, in encouraging REDD+ implementation in Indonesia 

(Luttrell, Resosudarmo, Muharrom, Brockhaus, & Seymour, 2014). The challenge of inter-

sector coordination is part of the political process; an inclusive policy network is one possible 

response to address this matter. The participatory mechanisms in policymaking facilitate 

interaction among the actors from different backgrounds and sectors (Rethemeyer, 2007). 

Thus, this effort may stimulate advanced forest governance in the context of REDD+ 

policymaking and policy outcomes. However, the REDD+ network has been dominated by 

state institutions since the beginning of this initiative. As a result, the lack of inclusivity is one 

of the particular issues within the REDD+ network in Indonesia (Moeliono, et al., 2014).  

It is also vital to address the historical perspective of democratisation between state and 

society, and the historical legacy of the New Order in shaping political transformation for the 

last two decades (Luttrell et al., 2014). Many observers consider that the second period of Joko 

Widodo’s administration tends to follow the idea of Suharto developmentalism, which 

prioritises economic growth above other things including environmental issues (Bland, 2020; 

Warburton, 2016, 2019). Atkinson's (2014) study combines historical institutionalism and elite 

theory, explaining the path-dependent nature of deforestation and haze pollution problems that 

developed during Indonesia's New Order regime. This highlights the state's role in the 
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deforestation process vis-à-vis other actors, such as businesses, elites and local communities. 

Like other studies, the so-called ‘crony-capitalist’ governmental relations in the form of rent-

seeking has a significant role in explaining the problem of environmental issues in Indonesia, 

including in the context of forestry issues (S. McCarthy & Tacconi, 2011; Mulyani & Jepson, 

2013; Varkkey, 2015).  

Hence, political economy is another perspective used to unpack how climate policy 

works at domestic and international levels. Various studies tend to focus on one level of 

interaction, such as the domestic level by exploring power relations, ideas and interests among 

various domestic actors (Astuti & McGregor, 2015b; Brockhaus et al., 2012; Di Gregorio et 

al., 2012; Kaisa et al., 2017; Korhonen – Kurki et al., 2014; Luttrell et al., 2014; Steves & 

Teytelboym, 2013) . Whilst at the international level (Ciplet, 2015; Ciplet & Roberts, 2017; 

Newell, 2008; Newell & Mulvaney, 2013), scholars focus on North-South relations and tracing 

historically contingent elements of global environmental governance. However, some studies 

cover both levels of interactions (Grundig, 2009; Hiraldo & Tanner, 2011; Tanner & Allouche, 

2011). 

Other studies by Brockhaus et al. (2014), Brockhaus et al. (2012), Di Gregorio et al. 

(2012), and Luttrell et al. (2014), also employ the political economy approach to assess the 

policy process of REDD+ in seven countries, including Indonesia. Despite this, they consider 

the importance of international of climate change negotiation in influencing the process of 

REDD+ implementation at the domestic level, especially regarding the debate on financial 

aspect of REDD+ payment – these international factors receive little focus within their analysis. 

They elaborate the institutional process and path-dependencies of the REDD+ scheme at 

domestic levels, and the actors' ideas and interests in the context of power relations within 

policymaking and implementation. They highlight how the state's lack of enforcement 

capability allows deforestation and forest degradation to occur as a result of collusion and 

corruption. Studies from Korhonen - Kurki et al. (2014) and Kaisa et al. (2017), cover more 

countries and variables of analysis to address the REDD+ policy process implementation in 

several selected countries. Here, the variables, such as institutional setting and the policy arena, 

provide a richer analysis of how transformation can assist the REDD+ initiative in the 

developing countries, which have weak forest governance. 

Mulyani and Jepson (2017) also employ historical institutionalism to analyse the ‘One 

Map Initiative’ (OMI) as part of Indonesia's REDD+ implementation. OMI is a national policy 

initiated by the Yudhoyono presidency to reform, coordinate, and consolidate geospatial data 

used in accelerating national development (Astuti & McGregor, 2015b). They explain the 
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interplay between the institutional and political economy aspects. This study points out that 

REDD+ is a ‘critical juncture’ that may create a new path dependence of forest governance in 

Indonesia, particularly by offering two significant forestry reforms, including the moratorium 

on concession permits and the One Map Initiative in addressing the problems in coordination 

among different sectors of development, accountability, and transparency (Mulyani & Jepson, 

2017). In terms of path-dependence, they trace how institutional transformation in the forestry 

sector leads to the policy outcome of the REDD+ implementation, especially in the One Map 

Initiative (Di Gregorio et al., 2012). 

Steves and Teytelboym’s (2013) work on the 'Climate Laws, Institutions, and Measures 

(CLMI) Index', explains how political economy influences a country's preferences on climate 

policy. It is interesting to note that by covering about 95 countries, this study notices that the 

level of democracy does not significantly impact the outcome of climate management. In 

contrast, the prominent determinant relates to public knowledge, which encourages the state's 

climate change policy. However, business interests continue to influence the policymaking 

process and government approach in implementing climate policy. While their statistical 

analysis is helpful in explaining various problems of climate policy at some points, it neglects 

the roles of international factors and institutional capacity in formulating and implementing 

policy. 

Other early studies (Hiraldo & Tanner, 2011; Tanner & Allouche, 2011), have utilised 

a new political economy approach which links global, national, and sub-national policy 

dynamics in terms of ideas, power, and ideology. Here, Tanner & Allouche (2011), argue that 

the previous political economy analyses tended to disregard the aspect of ideas and ideology 

within the policy process and solely focused on the material features. In more detail, Hiraldo 

& Tanner (2011), categorized three stages of the policy process from conceptualisation through 

to negotiation, to implementation at both levels of interaction, global and domestic. By taking 

REDD+ as their case study, they argue that at least four main perspectives drive the REDD+ 

scheme: the market-liberal approach, institutionalism bio-environmentalism, and social greens. 

Those worldviews are contested through power interactions among the actors within the 

REDD+ policy process, both at international and domestic levels. These studies employ a wide-

ranging political economy analysis, but it is still important to consider different countries and  

the different contexts of the policy process. 

Another study employs rational choice theory, to portray climate change cooperation 

both domestically and internationally (Grundig, 2009). Here, the states are seen to act as 

‘unitary maximising actors’; however, a state's position on policymaking is derived from 
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several parties' preferences at the domestic level, notably policymakers, voters, and interest 

groups. Additionally, at the international level, the state's behaviour is understood by using 

game theory, which argues that the slow progress on climate action is simply due to the rational 

consideration by the states of their interests. Cooperation will be possible only under certain 

conditions, which means that a state will only cooperate when reducing its costs and having its 

concerns about climate issues accommodated. One study focuses on business-government 

relations in climate policymaking (Brewer, 2009), and uses pluralist politics and public choice 

theories to explain how governmental institutions and policy processes influence business 

behaviour. Jotzo (2012), has noted that Indonesia's climate policy faces the necessity of taking 

the business sector's role into account. Despite efforts to improve democratic mechanisms, the 

reality is that the business sector still maintains the status quo rather than transforming itself. 

Business groups are not inevitably against the reformation plan, but they engage with the 

policymaking process and influence the political outcome to pursue their interests. 

In summary, the studies of  REDD+ in Indonesia mostly emphasise the state level of 

analysis, particularly in the context of the domestic implementation of the REDD+ scheme 

implementation. Simultaneously, the existence of REDD+ is linked with the development of 

the international policy and cooperation of climate change.  Not many studies have 

endeavoured to make the links between the international and domestic levels of analysis. In 

this respect, this thesis unpacks the nexus between the domestic and international levels by 

employing the framework of policy transfer, particularly through an analysis of the domestic 

and the dynamic of global policy development around climate change, especially under the 

scheme of REDD+. A study of the context of transferring policy is still uncommon in climate 

policy in developing countries, such as in Indonesia, as the earlier policy transfer studies were 

more located in the developed countries or the Global North (Balme, 2019; Stone, Porto de 

Oliveira, & Pal, 2020). Policy transfer potentially offers an analysis of how developing 

countries, such as Indonesia, pursue their interests in the context of global climate policy 

contestation. While at the domestic level, this framework emphasises the institutional 

structures and processes, including institutional trajectories through the lens of historical 

institutionalism, state capacity, and the relations among relevant actors in the context of policy 

networks (political elites, business groups, government, and civil society organisations). 
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2.4. REDD+ as an International Climate Change Agenda: An International 

Policy Transfer Analysis  

  

As already mentioned, due to the development of international cooperation on climate 

change issues, particularly in REDD+, scholars from various disciplines, including in the area 

of international relations and public policy, have undertaken many studies to unpack aspects 

of this policy. They acknowledge that the complex relations among these variables lead to 

specific state actors’ political preferences (Chaudoin et al., 2015). Among these elements is 

political economy and its relation to domestic and international political dynamics (DeSombre, 

2000; Hiraldo & Tanner, 2011; Minang & Van Noordwijk, 2014; Sprinz & Weiß, 2001; Tanner 

& Allouche, 2011). Some studies have focused exclusively on international regimes and 

foreign policy (Barkdull & Harris, 2009; Depledge & Yamin, 2009; Jinnah, 2011; Keohane & 

Victor, 2011), which to some extent has involved conceptualising states as unitary actors 

(Ciplet, 2015), while others carefully look at the dynamic of domestic structures, which covers 

the institutional process, actors, interests, and ideas (Brockhaus et al., 2014; Di Gregorio et al., 

2012; Glover & Schroeder, 2017; Luttrell et al., 2014; Milne et al., 2016; Steves & Teytelboym, 

2013). Some studies attempt to distinguish between domestic and international factors within 

the framework of global environmental governance and foreign policy analysis (Astuti & 

McGregor, 2015a; Bernauer,; Held & Fane-Hervey, 2009; Hoffmann, 2013; McGregor et al., 

2015; Newell, 2008; Roger, Hale, & Andonova, 2017). Those studies enrich various analyses 

on the development of climate policy. However, such  approaches are still less common in 

REDD+ policy research, particularly in the Indonesian case. Consequently, addressing 

domestic and international factors in policymaking is necessary, as the nexus between them is 

important for a comprehensive analysis (Balme, 2019).   

In this respect, a policy transfer framework potentially provides this analysis by linking 

the domestic and the international factors in adopting a new policy or institutional framework 

(Stone, 1999). Policy transfer offers a more specific focus than other frameworks of analysis 

in international relations (IRs) or public policy, highlighting the practical level of policymaking 

by focusing on the government's actions and the interplay among related actors in the process 

of policy transfer (Balme, 2019). The public policy perspective emphasises the transfer of 

knowledge, instruments, and practical forms of transfer, while IR’s is more on the diffusion of 

norms, which covers learning and building consensus through the notion of policy transfer 

(Stone, 2004).  Here, endogenous factors, such as political contestation among various 

domestic interests and the institutions' historical trajectory, are no less critical than exogenous 
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ones in shaping a policy outcome (Stone, 2012). This framework emphasises the importance 

of domestic and international interplay, which explains the endogenous influences on 

institutional transformation. Hence, the idea of transfer considers how international norms may 

influence national ones, shaping a policy convergence rather than divergence (Balme, 2019). 

Stone (2004), considers that this framework is one response to 'methodological nationalism,' 

accommodating global variables and national domestic factors' dynamics into international 

transfer analysis. In this way, policy transfer is a set of processes through a combination and 

translation of different policy instruments and components, coming from different sources to 

meet the needs in the host countries and considerations of the transfer agents (Oliveira, 2021).  

Policy transfer scholars have been paying attention to climate change and 

environmental policy in general, focussing mostly on European Countries, the United States, 

and OECD nations (Evans, 2017b; Steinbacher, 2018). However, there have been some studies 

that analysed policy transfer in developing countries such as Indonesia. Yulia and Reza (2020), 

study climate policy transfer through ‘the water as leverage’ and ‘100 Resilient Cities’ 

programs in the urban context of Semarang, Indonesia. This study considers that those two-

climate policy transfers' success is explained by the preconditions of these transfers in the 

Semarang city, such as good international portfolios and governance, stakeholder participation, 

and shared understandings of some challenges. Wicaksono (2018) examines how Academic 

Administrative Entrepreneurs (AAEs) emerge as a consequence of international policy transfer 

in the context of Indonesia's administrative governance reform. This study reveals that the 

academics-turned-senior bureaucrat is a critical agent in this AAEs program. It also considers 

that forms of social, political and knowledge capital are determinant factors in the work of 

AAE's in pursuing the process of governance transformation in Indonesia. 

Another study is from Myers (2014), which compares two recovery disaster agencies 

in Indonesia and Haiti - the Aceh Nias Rehabilitation and Reconstruction Agency (BRR) and 

the Interim Haiti Recovery Commission (IHCR). This study looks at the opportunity structure 

for policy transfer through South-South Cooperation from Indonesia to Haiti. Hence,  the 

similar conditions of earthquakes and the social-political context, including corruption, 

clientelism, and political corporatism, create a window for policy transfer to occur. This study 

reveals that there are several aspects that have been adopted, including the structure of 

organisation, the mechanism of funding, the measurement of anti-corruption, and the 

mechanism of prioritising activities (Myer, 2014).  

Moreover, those studies above highlight the Indonesian context of democratic 

transition. However, the status of the transition to democracy has been debatable, as so many 
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dimensions have changed since the collapse of the New Order's authoritarian regime in 

Indonesia. Hence, Indonesia is a fascinating research focus for various issues and sectors of 

public policy. However, due to globalisation and the dissemination of global policy, policy 

transfer has become more complex, and has occurred in many forms and contexts, both in 

developed and developing countries (Steinbacher, 2018; Stone et al., 2020). Consequently, 

research on policy transfer also considers how the Global North's ideas and policies move to 

the Global South and vice versa, and what the consequences may be for domestic structures 

and institutions (Stone et al., 2020). Regarding climate change, the international effort has 

strongly encouraged a complex international public policy among various sectors and multi-

level governments.  For instance, through a series of funding initiatives, policy reform and 

technology transfer from developed countries and international funds have occurred. Thus, a 

framework of policy transfer potentially provides a way of examining the agenda of political 

transformation in developing countries, particularly the interplay of international relations and 

global policy agendas (Balme, 2019).  

In this way, Indonesia’s REDD+ becomes a fascinating case study, in which REDD+ 

as an international climate policy offers a promising path to forest governance reform. 

However, at the same time, Indonesia has been experiencing a political transition from military 

authoritarianism to democratic consolidation (Aspinall, 2013; Beeson, 2007; Davidson, 2009). 

This transition has led Indonesia to institutional political change and shaped  new democratic 

governance institutions through public participation, elections, civil supremacy, and 

decentralisation (Aspinall, 2013; Liddle, 2014). However, this transition has been challenged 

over the last five years, due to efforts to dilute democracy as a response to various crises, such 

as the enactment of the new Regional Autonomy Law, by reducing the role of district 

government levels (Diprose et al., 2019; Fionna & Hutchinson, 2019; Mietzner, 2012; Mietzner 

& Muhtadi, 2018; Power, 2018). In this connection, policy transfer analysis examines how this 

political change reveals the implementation of Indonesia's REDD+ and how various factors 

interplay with the dynamic of global climate policy. 

In many cases, the scholars of policy transfer link this concept with particular 

frameworks, such as bandwagoning, convergence, diffusion, emulation, policy learning, social 

learning, and lesson drawing, or some other equivalent terms (Evans, 2010, 2019; Evans & 

Davies, 1999; Marsh & Sharman, 2009; Stone, 1999). However, generally, the current policy 

transfer study is generated from policy diffusion analysis, which focuses on timing, geography, 

and resource similarity in the diffusion process among developed countries (Evans, 2010, 

2019). At the same time, policy transfer emphasises why and how some events occur and how 
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ideas and policies move from one place to another  (Steinbacher, 2018). Hence, there is some 

agreement on the definition of policy transfer. Still, scholars mostly refer to “a set of processes 

about how policy knowledge, administrative arrangement, institutions and ideas in one 

governmental system at one time and place are used in another system of politics and 

government” (Dolowitz & Marsh, 2000; Hulme, 2005).  

Policy transfer provides an analysis of a set of processes regarding how institutions and 

policies applied at one level of governance develop other institutions and policies at another 

level of governance (Evans, 2010). Hence, the object of transfer covers particular aspects, such 

as policies, institutions, ideologies, ideas, and even negative lessons (Dolowitz, 1997; Stone, 

2004). The efficacy of policy transfer lies in its analysis of internationalisation or globalisation 

and its effects on domestic policies, which have become the focus of domestic, comparative, 

and international political analysis (Evans, 2017b; Steinbacher, 2018). Here, there have been 

various degrees of transfer, such as copying certain policies or programs, and some other forms, 

such as emulation, hybridisation or synthesis, and inspiration (Dolowitz & Marsh, 1996; Evans, 

2017a; Stone, 2004). Consequently, as an interdisciplinary approach, policy transfer analysis 

provides a framework to unpack the changing nature of the nation-state and the institutions, 

and their capacity to facilitate some forms of globalisation (Evans, 2010, 2017b).   

Evans (2009) suggests that there are three type of procedures when a state conducts a 

policy transfer: (a) voluntary transfer, which refers to adopting a new policy agenda as a 

rational action to deal with the current policy problems; (b) negotiated or indirect coercive 

transfer, which tends to arise as a part of an agreement about both bilateral or multilateral 

cooperation; (c) direct coercive transfer, which is mostly present as a pressure from another 

government to adopt the new constitution and political system, instead of their own choices. In 

contrast, Marsh and Sharman (2009) use other terms in examining the mechanism of transfer: 

as a learning process which to some extent refers to voluntary transfer, but also as part of inter-

state competition regarding the mobility of capital, which has caused many countries to 

implement similar approaches; as mimicry, referring to the normative or symbolic imitated 

rather than technical procedures; and as a coercive approach, similar to Evans’ notion. 

Significantly, the coercive aspects of transfer tend to occur in developing countries; such 

practices may come from powerful states or international organisations in the form of the 

exercise of a binding power (Evans, 2009; Marsh & Sharman, 2009).   
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2.5. Policy transfer and its limitations  

 

For almost three decades, policy transfer's efficacy as an analytical framework has been 

growing along with the critiques and development based on empirical findings (Evans, 2017b; 

James & Lodge, 2003; Legrand, 2012, 2016; Stone, 2004). Some challenges address the 

problems regarding theoretical development, methodology, and scope of this framework 

(Legrand, 2016; Wicaksono, 2018). In the beginning, the policy research range mostly focused 

on policy learning in the Global North, or developed, and democratic countries (Benson & 

Jordan, 2011). However, lately it is also noticeable that the pattern of transfer occurs in the 

form of global North-South policy diffusion, domestic aspects of the endogenous policy, and 

transfer in the case of bilateral relations (Evans, 2017b). It is noticeable that the learning 

process or policy transfer has many aspects and forms: vertical and horizontal, such as from 

states to states, between an international organisation and states actors, and among 

transnational civil society organisations (Stone, 2004). In some cases, the inquiry of policy 

transfer is too general, and it tends to be similar to other forms of policy analysis (Evans & 

Davies, 1999; James & Lodge, 2003). 

Moreover, in doing research on policy transfer, other critics’ emphasis on the lack of 

access toward the process of policy transfer, is another weakness of this framework 

methodologically (Wicaksono, 2018). In this connection, the notion of policy transfer lacks 

instruments assess to what degree transfer has occurred, such as the widespread policy transfer 

among democratic countries (Evans, 2017b; Evans & Davies, 1999; Legrand, 2016). Some 

arguments also suggest that policy transfer approaches lack clarity in confirming independent 

and dependent variables, especially in theorising about the relationship between the variables 

and the inquiry levels. Consequently, the use of policy transfer as an analytical framework is 

limited in the context of a governance program, particularly as a form of new public 

management programs (James & Lodge, 2003; Legrand, 2012). Finally, in the context of a 

theoretical contribution, policy transfer scholars are criticised for failing to provide an 

advanced explanatory theory of policy development (Evans, 2010; James & Lodge, 2003). 

James and Lodge (2003) emphasise that some other frameworks are more reliable in 

elaborating such issues, such as explanations using institutional analysis to examine 

organisational structures that influence policy transfer (Legrand, 2012). 
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2.6. Multi-level Approaches to International Policy Transfer Analysis                                   

 

In responding to some of the issues discussed above, Dolowitz & Marsh (1996, 2000), 

Evans and Davies (1999), and Evans, (2010), have developed a multi-level approach (MLA) 

to policy transfer analysis. This approach covers the dialectical relations between structure and 

agency and highlights how transfer activities are related to globalisation. In this connection, 

Evans (2010), emphasises policy change analysis in the context of policy transfer. However, 

this approach is not the only framework employed and developed in studying policy transfer. 

Evans suggests there have been four main approaches to study policy transfer: process-centred 

approaches, which focus on state actors as the key agents; ideational approaches that emphasise 

the role of ideas, such as the notion of globalisation, and the role of ‘epistemic communities’ 

as the prominent agents of transfer; comparative approaches that highlight a cultural variable 

as a significant factor on transfer analysis; and multi-level approaches which combine macro, 

meso, and micro levels of analysis, as well as dependent and independent variables (Evans, 

2017b).  

The MLA framework that I utilise constitutes a synthesis that  goes beyond those other 

approaches. It highlights structure and agency relations that cover the role of 

global/international/transnational, state-centred forces, the significance of policy transfer 

networks in shaping a policy transformation, and the micro-level process of policy-oriented 

learning (Evans, 2017b; Legrand, 2012, 2021). Structuration becomes a strong point from the 

MLA in addressing the limitation of policy transfer, as discussed above. The MLA offers a 

unified framework that leads to the empirical observation of structure and agency relations at 

various levels of governance (Evans, 2004: Legrand, 2021). In this way, the MLA strengthens 

the policy transfer analysis by emphasising the role of global and state-centric forces, networks, 

and micro-micro level processes in mediating policy change and policy-oriented learning 

(Legrand, 2021). Hence, the MLA is an eclectic approach; it acknowledges that a policy is not 

a homogenous proposition. It has a number of approaches: the first one highlights the setting 

and nuances of the policy instruments that will be employed to reach the policy goals; the 

second order is the policy instruments themselves, such as the development of new institutions 

and delivery systems; and the third one refers to the notion of ideology, which is already part 

of its policy and systems of policy (Legrand, 2012).  

In this connection, the notion of policy transfer reflects the relationship between 

structure and agency rooted in Giddens’ structuration theory (Giddens, 1984). At this juncture, 

the premise of structure and agency becomes a critical focus of analysis in which structural 
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processes shape (directly or indirectly) the agents' strategies, intentions, and actions. These 

agents' strategies, intentions, and actions may reciprocally help to create an enduring structural  

constraint (Evans & Davies, 1999). In this case, Evans and Davies (1999), draw on Wendt's 

formulation of structuration theory (Wendt, 1987)—developed from Giddens' framework 

(Giddens, 1984)—which emphasises certain points, especially the possibility that the social 

structure could potentially determine or constrain the choices of agents. However, structuration 

theory provides little detail on what kinds of agents or particular structures to expect in any 

given social system (Wendt, 1987). In this context, Stone (2004) considers that international 

actors include international organisations, states, and non-state actors. Structures are, therefore, 

generative terms that refer to a set of elements within a social organisation, including agents, 

practices, technologies, and territories (Stone, 2004).  Agents and structures are framed through 

'dialectical synthesis' that delimit the subordination of one to the other; social structures are 

essentially determined by agents' practice in governing their activities. Thus, structures and 

agents are mutually constitutive in that they have codetermined each other (Evans & Davies, 

1999) 

In this way, the structure and agency relationship is dialectical (interactive and 

iterative), in which structures both constrain and enable agents’ action. In contrast, agents 

potentially can transform structures through their activity, and the resulting structures form the 

new context for agents to start another sequence of action (Marsh & Sharman, 2009).  However, 

agency has a significant role in determining whether a policy is accepted or influential, 

especially in acknowledging the legitimacy of public discourse, and facilitating a new policy 

and program (Stone, 1999). Although the transfer agents encompass various actors (state and 

non-state) from  different governance levels, the notion of transfer considers that the most 

significant actors refer to state actors. Consequently, transfer depends primarily on the official 

actors, such as state agencies (Stone, 1999).  

This version thus mainly covers global, macro, and inter-organisational levels of 

analysis and the conception of a global policy network in the policy development process 

(Evans & Davies, 1999). Here, the ‘structure’ is largely rules and resources, which implies that 

social reproduction occurs (Giddens, 1984). In other words, the structures refer to a recurrent 

patterned arrangement that potentially determines and limits the availability of choices and 

opportunities. In contrast, agency is an individual’s capacity to make their own choices and 

action (Barker, 2016). Thus, structuration refers to a dynamic process of organising rules and 

practices into structures which are then mediated by agents (Banerjee, 2015). Structure 

provides the parameters within which agents make choices that can then change the structural 
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2.7. Global/International/Transnational Level of Enquiries: Structure and 

Agency Analysis   

 

At this level, Evans (2010, 2017b), and Evans and Davies (1999), take as the point of 

departure of their analysis the nexus between globalisation and global governance. Evans 

(2010) considers the notion of globalisation as 'intensification of interaction, 

interconnectedness, and interdependence between the states and the societies that constitute the 

world community’. Thus, global governance is the consequence of the increasing scope and 

intensity of global interactions, both formal and informal (Evans 2010). Here, the formal 

process refers to some persuasive international institutions (such as the World Bank, IMF, 

WTO, etc.) in promoting several agendas, such as western democracy and neoliberal values, 

into developing countries' economic and political transformation agenda. Informal processes 

emphasise the role of the network actors in disseminating such agenda, especially the efficacy 

of the epistemic community, such as expert associations, think tanks, and academician in 

producing and promoting those particular ideas. Hence, institutional and ideational structures 

of global governance and its processes facilitate an opportunity structure for policy transfer to 

occur (Evans, 2010). 

In this respect, global governance is a global arena for producing global solutions for 

particular issues, encouraging some specific countries or regions to comply with the agreement, 

despite the authority structure's absence (Rosenau, 2000). The existence of global governance 

is a possible answer for individual nation states to resolve issues, such as climate change that 

need a global solution (Evans, 2010). Beeson (2019) defines governance as intentionality and 

purposiveness in managing social affairs. Thus, global governance refers to 'the conscious, 

goal-oriented collective actions of state and non-state actors to develop new responses to 
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determines the interest of the agents. However, there is a debate among theorists about whether 

each of the terms has the ability to be the original determining factor. Further, from T2 to  T3 

are the arenas for social interaction in which structural conditions from the previous temporal 

dimension (T1) affect the agents’ actions. These agents also can pursue their interests through 

their abilities and by the negotiation process with other agents. From T3 to T4 are the periods 

of structural elaboration, in which structural conditions are transformed as the result from T2 

and T3. T4 then starts as the next (morphogenetic) cycle (Marsh, 2010). The implication of this 

approach for the REDD+ scheme is that it suggests it is necessary to trace the historical manner 

in which tropical forestry issues transformed from a narrower international forestry structure 

into a broader global climate change agenda. Explaining the specific historical context in  

Indonesia and the role of contingent national factors and agents is a key goal of this thesis. 

 
2.8. State level of Enquiries: A Historical Institutional Analysis (Critical 

Juncture and Path Dependence)   

  

Beeson (2019) considers that the state is the prominent political institution at the global 

level for a number of reasons; firstly, the state is a central feature of any potential form of 

global governance. Secondly, the state provides a powerful illustration of how ideas can be 

transmitted - or imposed - across time and space. In this connection, addressing policy transfer 

at this level of inquiry is vital. Hence, state-centered policy transfer analysis mostly emphasises 

the transformation of the political system (institutions, ideology, and the electoral system), 

historical legacies, and the sharing of similar issues among state actors (Evans, 2010, 2017b).  

In this respect, governmental transformation creates an opportunity structure for the process of 

policy.  A shifting paradigm from an industrial-welfare state to a competition state, for 

example, may determine elites’ preferences for responding to global reality and creating a new 

policy paradigm, such as new public management (NPM), or  ‘third-order changes’ following 

Hall’s typology (Evans, 2010). Hall (1993) categorized three orders of change concerning 

macroeconomic policymaking in Britain between 1970-1989. The first order indicates a period 

where the setting policy was created following past experiences and future predictions. The 

second one refers to developing a new policy instrument and indicates a shift in policy. Finally, 

the third order of change implies a shifting paradigm within overall state policy. 

A similar proposition also illuminates processes of change in developing countries, 

where the process of policy transfer is related to the third-order change, particularly in the 

context of state transformation through modernization (Mexico), democratization (Russia), and 
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market reform (China) (Evans, 2017b). In this way, international agencies' role through 

development assistance also allows a new opportunity structure to evolve in developing 

countries. However, the developing countries' engagement in policy transfer is often a political 

strategy to protect their autonomy from international forces (Ikenberry, 1990), and which tends 

to emphasise policy rhetoric instead of an actual policy content (Common, 2001; Evans, 2017), 

in a process Andrew Walter (2008) describes as ‘mck compliance’. In Indonesia's context, this 

phenomenon is an important focus of policy transfer analysis. After the collapse of the New 

Order regime, the subsequent political transformation provided a new opportunity structure 

and incentives for adopting some forestry governance reforms under the REDD+ scheme 

implementation in Indonesia. As we shall see,  the forestry sector reform reflects a contingent 

and distinctive mix of endogenous and exogenous factors in Indonesia.   

 In this connection, the importance of institutional factors within policy transfer 

is best explained through historical institutionalism. Formal or informal institutions determine 

the outcome of policy transfer efforts, which may also cause institutional change as a 

consequence of the new policy agenda (Ferry, 2014). Historical institutionalism helps explain 

actor-centred institutionalism, which focuses on the  interaction of structure and agency 

relations (Steinbacher, 2018). Hence, the notions of historical institutionalism and policy 

transfer go hand in hand, particularly in the context of institutional transformation as an 

opportunity structure for policy transfer to occur, the transfer process, and the relations of 

structure and agency (Steinbacher, 2018). However, the studies of transfer and historical 

institutionalism are still limited in number. Some examples that employ these approaches 

include Bleich’s (2006) analysis of the British Race Relation Act, and Ladi’s (2011), study of 

Europeanization in European Union studies. Steinbacher (2018) also assessed the process of 

Energiewende (German approaches renewal energy and efficiency) transfer from Germany to 

certain countries, such as Morocco, South Africa, and the United States. Therefore, this study 

also employs the perspective of historical institutionalism to analyse policy transfer at the state 

level of analysis.   

The notional goals of various institutions and organisations are essential, but they may 

not be solely concerned with the public sector's formal-legal and government administration. 

Over time, organisational goals also reflect both formal and informal relations among key 

actors (Bell, 2002), which shape and influence their political preferences and behaviour (Levi, 

1990). The so-called 'new institutionalism' emphasises the state as a politically autonomous 

actor, forming and preserving its interests in a set of political procedures and structures around 

policymaking (March and Olsen, 1984, 2006). Other scholars have highlighted the socially 
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'embedded' nature of state autonomy, however, drawing attention to the complex mutually 

constitutive relationship that exists between the states, society, and the institutions within the 

arena of a social and political process (Evans, 1985). In this vein, March and Olsen (2006) 

define an institution as a set of rules and procedures with specific resources and structures, 

which are relatively stable in shaping individuals' preferences and expectations. Here, 

institutions are composed of people, and as relations develop over time, they may impose a 

degree of 'path-dependence' upon the action policy, as in the way that REDD+ affects policy 

implementation.  

Historical institutionalism highlights the relations between past events and practices in 

determining the institutions' origin and the institutional transformations that manage political 

and economic contingency (Fioretos et al., 2016). In this regard, historical institutionalists 

define institutions as both formal and informal procedures, routines, norms and conventions 

embedded in the organisational structure of polity (Hall & Taylor, 1996). Institutions are 

ultimately composed of people, and as relations among them develop over time, they may 

impose a degree of ‘path-dependence’ upon the action policymakers take in relation to policies 

such as REDD+.  Here, as Fioretos et al. (2016) recognized, political actor’s preferences, 

patterns of power relations, and forms of resources are shaped and encouraged by temporal 

processes and the sequence of events. Hence, historical institutionalism assesses how current 

political phenomena emerge as the past legacy throughout diverse mechanisms, covering the 

pattern of interests and ideas and the institutions' origin (Immergut, 2006).  Historical 

institutionalism  rejects the proposition of politics as the final result of strategic policymaking. 

Instead, it considers policymaking as a form of complex relations among particular actors and 

prominent institutions (Lecours, 2005).   

Here, critical junctures and path dependence are the main conceptual frameworks that 

illuminate the development of historical institutionalist analysis and which help to explain 

changes in political phenomena through time (Hall, 2016). The notion of path dependence 

refers to a set of processes, in which once institutions are established, they tend to persevere 

over long periods with limited availability options for the future actors to change (Campbell, 

2010; Sorensen, 2015); Fioretos et al., 2016; Hall, 2016). These social processes contribute to 

positive feedback loops in institutional development, or the increasing return process: “An 

increasing return process describes the probability of further steps along the same path that 

increases with each move down that path” (Pierson, 2000, p. 252). Consequently, these 

institutions and related behaviours are locked into a trajectory of historical development 

(Campbell, 2010; Pierson, 2000). Established political actors determine how increasing return 
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occurs since they design existing institutions and maintain them, providing them power and 

benefits (Campbell, 2010). However, Pierson (2000) argues that preconditions for increasing 

returns include the allocation of political authority and the condition of power asymmetries, 

the limited time of reform actors, and the strength of the status quo.  

In this way, path dependence is associated with the process of institutional 

reproduction, the dynamics of increasing returns, and the effect of powerful networks, which 

help to explain how the past political decisions and developments have determined institutional 

arrangements in the present (G. Capoccia, 2016; Hall, 2016; Pierson, 2004).  Further, the 

configuration of timing and sequence is essential to understand the institution’s development 

in which different historical contexts and forces produce different outcomes (Mahoney & 

Schensul, 2006; Pierson, 2004). Historical contingency may help to determine the nature and 

impact of specific critical junctures (Fioretos et al., 2016; Mahoney & Schensul, 2006), 

particularly in considering how unpredictable phenomena, accidental, and small events during 

unsettled times influence political decisions (G. Capoccia, 2016; Fioretos et al., 2016; Mahoney 

& Schensul, 2006; Pierson, 2004). 

Critical junctures are short historical sets of events and crises that have significant 

effects on current political outcomes (Capoccia, 2016b; Capoccia & Kleinman, 2007) and 

provide the possibility of institutional transformation. Crises provide moments where new 

ideas may be adopted and new institutions created, leaving path-dependent political legacies, 

and introducing discontinuity (Collier & Collier, 1991; Immergut, 2006; Lecours, 2005; 

Fioretos et al., 2016). For the purpose of this discussion, critical junctures may help to explain 

deviations in the path dependent practices in hstorical institutionalism  analysis (Capoccia, 

2016), in which the impact of significant events on the trajectories of institutional change is 

analysed. However, it is also clear that there have been some important changes in the 

development and implementation of policy at times. Overall, critical junctures may help to 

account for moments of potential change that disrupt or even overturn the status quo 

(discontinuity).  

The Asian financial crisis of 1997/98 and the subsequent downfall of Suharto are 

important illustrations of the potential importance of critical junctures (Carstensen & Schmidt, 

2016). In this way, a juncture is an intersection of various forces on a social  system that causes 

institutional change and new policy thinking (Collier & Collier, 1991). Such junctures account 

for the fact that circumstances do change, something historical institutionalists otherwise have 

difficulty explaining. Critical junctures set forth for new path dependence developments 

(Capoccia & Kleinman, 2007). Thus, critical junctures highlight the impact of a short period 
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when powerful actors or agents may affect political outcomes, while path dependence traces a 

longer period in producing institutional change (Capoccia, 2016; Hall, 2016). In the absence 

of such transformative critical junctures, however, change tends to follow a process of gradual 

layering and conversion through the addition of new rules and by reinterpreting current rules 

to adjust to new institutional objectives (Capoccia, 2016, Mahoney and Thelen, 2010). 

The merging of Indonesia’s climate policy institutions (REDD+ and DNPI) into the 

Ministry of Environment and Forestry (MoEF) in 2015, has been an essential part of the 

institutional  path of REDD+ implementation in Indonesia. Although REDD+ emerges in the 

forestry sector’s domain, it is necessary to note that it has a distinctive institutional trajectory 

as REDD+ represents the influence of an international policy agenda in dealing with climate 

issues. At the same time, the MoEF represents the national agenda that covers many aspects 

and interests relating to the forestry sector. As we shall see, the Indonesian REDD+ project 

coincided with fundamental changes in the institutional structure of forest governance through 

decentralisation policy (Setyowati, 2020). This policy impacts central and regional relations, 

particularly in redefining the position of forest institutions, and the development of REDD+ 

institutions in Indonesia. Consequently, explaining both institutional paths is necessary to 

obtain a comprehensive understanding of Indonesia REDD+’s institutional design.  

 

2.9. Organisational Level of Enquiries: State Capacity and Policy Networks 

 

At the Organisational level, Evans (2010, 2017) considers that the occurrence of policy 

transfer is related to dissatisfaction with current policies, creating an opportunity structure for 

policy transfer regarding a need for a better experience and further expertise. In this regard, 

inviting and relying on external sources becomes an option for many state institutions, 

especially as developing countries try to deal with such issues (Evans, 2010; Stone,1999). This 

level explains a transfer process through the interaction between state and non-state actors from 

global and state levels (Legrand, 2021). The interaction can relate to sharing ideas and 

experiences in overcoming a problem and developing a similar approach (Hadjiisky, 2021). In 

this respect, the notion of policy transfer operates through the role of policy networks which 

reflects an interaction of various actors from different backgrounds in addressing an agenda for 

policy change.  

In relation to the role of policy networks, the state capacity structures are also 

significant factors in determining the process of policy transfer particularly whether the state 
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has the autonomy to act independently of social pressure (Hall, 1993; Steinbacher, 2018). As 

Evans and Davies (1999) argue, policy transfer's survival as a theory of policymaking rested 

on its ability to be adapted into a multi-level, interdisciplinary perspective on policy change. 

Hence, the notion of policy networks and state capacity is relevant in providing a wider 

explanation in the policy transfer associated with the REDD+ scheme in Indonesia. These 

concepts are connected and need to be considered simultaneously when examining how the 

institutional structures and strategies reflect the institutional capacity in the policy transfer 

process, as well as the pattern of networks among political actors in shaping political 

preferences and policy outcomes of new policies (Bell, 2002; Ferry, 2014; Ferry & McMaster, 

2013; Guillén & Capron, 2016).  In the context of REDD+ as an international climate policy 

transfer in Indonesia, these conceptual frameworks will give more insight into understanding 

this policy outcome. As a part of the international regime of climate change (UNFCCC), the 

REDD+ implementation has a long institutional process that needs a strong institutional and 

organisational capacity both in transferring process and in the arena of policymaking. 

 

2.9.1. State Capacity and Political Economic Contingencies  

 

The notion of state capacity refers to state capabilities and the ability to achieve goals 

and function effectively, including its ability to design and apply a new public policy (Bell, 

2002; Guillén & Capron, 2016; Sekeris, 2015; Skocpol, 1985). Concerning policy transfer, the 

level of this capacity will affect the institutional process in which the new policy is adopted. It 

will adopt those policies according to the influence and pressure from various political actors 

(Guillén & Capron, 2016).  Politically pluralist policy networks may facilitate domestic and 

international levels of policymaking, especially through international development program 

which involved various transnational actors, such as international organisations and 

transnational advocacy networks (Guillén & Capron, 2016). Bell and Hindmoor (2009), 

indicate that the institutional and relational components of state capacity determine how 

governance works in development policy. This institutional aspect reflects a ‘Weberian’ 

approach, which relies on endogenous institutional development and state agency autonomy. 

A second potentially important element reflects a ‘Tocquevillian’ definition about the 

importance of broadening state capacity and emphasising the role of state-society relations in 

implementing development policy (Barma, 2014). State agencies and decision-makers need to 

look at both components, potentially aligning their policies with external actors to pursue state 
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goals. In the case of REDD+ implementation in Indonesia, the organisational level of analysis 

refers to both the national and sub-national institutions' levels. 

At this stage, some institutional features need to be considered in assessing the states' 

capability. For instance, what degree of state autonomy and authority is required to pursue 

policy reform, regardless of political pressure and opposition on the decision-making process 

(Bell, 2002)?  The state apparatus and bureaucracy's competence are also aspects that have to 

be part of the analysis of state capacity following the Weberian idea of efficient bureaucracy 

(Bell & Hindmoor, 2009; Guillén & Capron, 2016; Sekeris, 2015).  Fiscal and policy 

instruments are also an essential part of state capacity, particularly in extracting state revenue 

from taxes and creating such policy devices to support policymaking and implementation (Bell, 

2002). Lastly, state legitimacy is a vital part of the exercise of power, especially formulating 

and implementing policy (Bell & Hindmoor, 2009). The relational component of state capacity 

refers to the state's ability to understand the demands from political proponents and opponents 

within society (Bell, 2002; Bell & Hindmoor, 2009). Here, the institutional role depends on 

how the state pursues its goals through negotiation and interaction with particular groups within 

society (Barma, 2014).  

The notion of state capacity has been employed in various studies from different 

backgrounds and cases, particularly in some developmental states in Asia. Some studies follow 

Migdal (1988) approach to state-society relations in defining state capacity, including in the 

context of natural resources management in developing countries (Barter, 2008; Cheung, 2005; 

Dauvergne, 1996, 1997). State capacity refers to the notion of the ‘strong’ state. It emphasises 

state economic capability, in which the state can penetrate society, rule social affairs, extract 

resources, and use those resources in predetermined ways (Cheung, 2005; Migdal, 1988). The 

structure of society and the consequences of state-society interactions shape the capability of 

the state. Here, the concept of state capacity indicates the ability of the state to reach its 

objectives among other actors in the policymaking arena (Dauvergne, 1997). State autonomy 

and state authority are prominent factors, which indicate the state's level of insulation and 

legitimacy in facing other actors within the context of public policy (Bell, 2012). State 

autonomy highlights Weberian bureaucratic insulation, which refers to an effort to insulate 

bureaucracy from political influence, and the linkages to other social structures (Bell & 

Hindmoor, 2009; Cheung, 2005; P. B. Evans, 1995). Additionally, the existence of state 

capacity tends to be in the middle of political institutions and policies (Besley & Persson, 

2014), which refers to the ability of state institutions to formulate and implement policy. Here, 
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the essential of stateness emphasises enforcement through material capabilities, such as the 

bureaucracy or the state's administration system (Fukuyama, 2004).  

However, Beeson (2004) considers that state capacity is also refers to the effectiveness 

of relations among actors such as business and interest groups. Moreover, Jayasuriya (2005) 

argues that the attribute or institutional capacity, which emphasises the Westphalian model of 

sovereignty and the Weberian model of bureaucracy, is less relevant in addressing globalisation 

and the emergence of the new regulatory states. In this case, globalisation refers to a set of 

processes, including economic, political, social, and strategic, which determines how states 

organise themselves, as well as challenges to state autonomy (Beeson, 2009). Globalisation 

infiltrates traditional boundaries of the Westphalian state and influences and shapes state 

architecture and state capacity (Jayasuriya, 2005). Moreover, the new ‘regulatory state’ is 

linked to a new paradigm of governance; this requires multiple sites of governance, involves 

multiple actors, and operates beyond the conventional model of the Weberian state. In this way, 

relational capacity works beyond traditional state boundaries, and structures relations of 

government (Jayasuriya, 2005).  

State capacity in the context of relational capacity has significance in the context of the 

REDD+ policy transfer in Indonesia. The REDD+ emerged as a consequence of global effort 

through the international regime of climate change (UNFCCC). Importantly, the REDD+ 

scheme penetrates state boundaries through global climate governance and faces the existing 

condition of domestic political structures. As such, the state can pursue the policy's objectives, 

despite pressure and challenges from various parties at both international and domestic levels 

in the process of formulating and implementing the policy. Thus, relational state capacity is 

important when it comes to policy transfer analysis of the REDD+ in Indonesia. At this point, 

the concepts of state capacity intertwine with the structure of the national and global political 

economy and policy networks, which are often a crucial part of pluralist states' characteristics 

and significant factors in the process of policy transfer. Despite the potential importance of the 

political-economy perspective, the number of studies that link politics and economics to the 

international transfer process is surprisingly small. Yet, in countries such as Indonesia, it is 

simply not possible to understand either the policy-making process or the potential for policy 

transfer without considering the impact of domestic political and economic forces and their 

mutual constitution and interaction. Consequently, this thesis argues that international policy 

diffusion and transfer needs to be critically unpacked, particularly in the context of political 

and economic contingencies. 

Political economy is relevant to the process of international policy transfer, as ideas and 
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policies of transfer affect to material interest of domestic actors (Steinbacher, 2018). In this 

respect, policy transfer is influenced by the long-term impact and consolidation of structural 

forces such as industrialization and globalisation, which may encourage policy convergence 

(Stone, 2004). Politics and economics help to shape institutional structures  and ultimately 

influence actors' political and economic preferences, which in turn  influence and shape the 

policymaking and policy outcome (C. Adam & Dercon, 2009). In other words, political 

economy refers to how political and economic actors work to create policy outcomes that 

reflect and further their interests and ideas (Tanner & Allouche, 2011). Here, political economy 

highlights how power and resources are distributed and struggled over by  actors pursuing 

potentially differing and incompatible interests within inherited formal structures (Luttrell et 

al., 2014; Tolentino, 2010). 

Many observers consider that the Indonesian forestry sector is a highly contested arena 

in relation to material interests from various relevant actors. Numerous studies have addressed 

the relations of business groups and states that have become a characteristic of Indonesian 

politics even long before the reform period, particularly during the New Order regimes under 

the Suharto Presidency (MacIntyre, 1991; S. McCarthy & Tacconi, 2011; Robison & Hadiz, 

2017; Rosser, 2002). Moreover, regarding the political economy of the environment (Varkkey, 

2013, 2015), for example, it is evident that vested interests and patronage politics have 

determined helped to shape the policy outcomes of the Indonesian government in attempting 

to resolve the problems of deforestation and haze pollution. Here, forest governance in 

Indonesia has been identified as part of ‘patron-client relations’ as well as ‘crony capitalism’ 

(Dauvergne, 1997; Jiwan, 2013; J. F. McCarthy, Vel, & Afiff, 2012; Mulyani & Jepson, 2017; 

Pye, 2016). Likewise, in the case of the REDD+ program, the heavy dependence of state 

revenues on certain sectors, may cause weak or compromised policies as business power may 

constrain government authority (Di Gregorio, et al., 2012; Mulyani & Jepson, 2013).  

In this respect, the lack of state capacity in the context of authority and autonomy 

contributes to state weaknesses. Here, patron-client relations or clientelism is related to 

patrimonial politics that highlights the state’s behaviour to serve particular groups by giving 

material rewards as compensation for political support, reliability, and services (MacIntyre, 

1991). This term originates from the ideas of Max Weber in identifying the structure of politics 

and bureaucracy in the context of a ‘traditional’ pattern of institutions, such as corruption, non-

formal rules, and using political connections in order to preserve political positions (Rosser, 

2002). Crony capitalism refers to a form of rent-seeking in which the economic value relies on 

how business people develop a close relation to political power and authority (Haber, 2002; 
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Rubin, 2016). This relation provides private benefits from supposedly  public policy and 

sources - evident in the patterns of regulations, grants, taxes, and in various procedures of 

government interferences - as well as in helping individual political interests to gain access to 

public goods and resources (Aligica & Tarko, 2014; Mulyani & Jepson, 2017). Hence, 

cronyism may help business interests in obtaining the award of quasi-monopolies and other 

factors of economic production (Haber, 2002). 

In addition, the New Order regime used a centralised approach to facilitate its economic 

development policies, including forestry resource management. This pattern underpinned 

significant economic growth during this regime. However, this approach also affected the 

exploitation of natural resources on a large scale. As a result, environmental and social crises 

were inevitable, such as deforestation, forest degradation, and tenurial conflict (Ardiansyah et 

al., 2015). Noticeably, Joko Widodo initiated his second period of presidency in late of 2019 

by announcing his cabinet as Indonesia Maju (Indonesia Onward), with particularly prioritised 

five visions, such as the continuity of infrastructure development, earlier human resource 

development, supporting investment policy, the reform of bureaucracy and accountable 

national budgeting. In this regard, some observers consider that Joko Widodo follows the 

underlying logic of New Order developmentalism Despite the fact that Widodo has 

accommodated some environment-related policies with these initiatives - such as a moratorium 

on forest clearance for oil palm plantation and logging concessions - many parties such as 

epistemic communities and environmental NGOs, doubt the seriousness of the government in 

dealing with environmental issues, as well as the political and economic contingencies 

surrounding this policy (Interviewee INA 18; Interviewee INA 20, 2018).  

 

2.9.2. Policy Networks  

 

The concept of policy networks describes a public policy arena where certain political 

actors (both states and non-state actors) interact to pursue their own goals over resource 

exchange (Bell, 2002; Knoke & Kostiuchenko, 2017). In this vein, resource exchange refers to 

a process of transferring resources from one political actor to another political actor, and can 

be potentially negotiated through the arena of the policymaking process, such as through policy 

amendments, knowledges, investment and funds (Compston, 2009). According to Rhodes 

(2008), policy networks cover both formal and informal relations between states and other 

relevant actors that share their ideas and interests in policymaking and implementation. 
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Compston (2009) claims that this interaction exists in non-hierarchical and interdependent 

relations among various actors, which share and pursue their common interests over resource 

exchange in policymaking. Evans (2017) argues that policy networks have a significant role in 

international policy transfer, shaping the nature of policy outcomes through the process. 

Therefore, policy networks offer a mechanism to analyse the domestic configuration of 

beneficiary countries (Steinbacher, 2018). Policy networks can also become agents of policy 

transfer or an apparatus that brings a global value and norm through international policy 

agendas (Evans, 2010; Stone et al., 2020). Thus, policy networks help to explain and 

characterise actor behaviour within the networks, as well as the exogenous and endogenous 

elements in shaping policy transformation and policy outcomes (S. Adam & Kriesi, 2007).  

In this respect, a network has a significant role in potentially disseminating ‘best 

practices’, and as a locus for innovation and designing policy, instead of simply promoting an 

ideal policy approach and instrument per se (Stone et al., 2020). The networks are a vital 

instrument of policy-oriented learning. They facilitate policy transformation through 

collaborative decision structures that contain state and non-state actors (Evans, 2010). A 

transnational network may be composed of various actors and forms of multi-level governance, 

from global to local, such as international organisations, national and sub-national state 

agencies, civil society, think tanks, professionals, private sector actors, and others (Evans, 

2017). A policy network offers a way to understand and assess a complex interaction among 

those various actors in implementing a global policy agenda, such as climate change policy 

(Legrand, 2016). Hence, a prominent feature of a network is the flow of information, debate, 

and persuasion to resolve common problems through such policy development (Stone, 2004). 

Developing countries tend to depend significantly on external sources and expertise, 

particularly from international organisations, think tanks and others. Consequently, 

international policy transfer practice effectively reduces state autonomy and sovereignty in 

terms of the policymaking process, particularly regarding the lack of state capacity and possible 

coercive forms of international policy transfer (Evans, 2017). In this way, the notion of state 

capacity goes hand in hand with the policy networks framework in assessing international 

policy transfer at this level of inquiry. 

The framework of policy networks describes the structural context of policymaking, 

which exists along with the process of transferring policy ideas (Evans & Davies, 1999; 

Legrand, 2016), such as in the context of the global policy agenda of climate change. In this 

vein, Adam and Kriesi (2007), offer a more specific analytical toolbox that identifies two 

dimensions of policy networks: distribution of power and predominant interaction (see figure 
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2.10. Conclusion 

Various studies of Indonesia’s REDD+ scheme have been conducted using different 

approaches and analyses, such as governance, political economy, and institutional approaches. 

However, most of those studies have tended to emphasise the national or domestic aspect of 

REDD+ in their analyses. However, international organisations or other sovereign states are 

also a determinant factor in the process of policy transfer and policy outcomes (Stone, 2004). 

In this connection, international policy transfer frameworks, particularly multi-level analysis 

for policy transfer, provide a framework for understanding the interaction between  

international and domestic structures. Stone (2019) argued that it is vital to move beyond 

‘methodological nationalism’ and incoporate international and transnational variables into 

policy transfer analysis, instead of focusing solely on the dynamics within the nation-state. 

Given that studies of policy transfer and REDD+ in Indonesia are still very  limited in number, 

the case study in this thesis may help to illustrate the usefulness of an eclectic appraoch to 

theory (Sil and Katzenstein 2010). Consequently, this thesis employs a  multi-level analysis 

approach to policy transfer to analyse and assess the implementation of Indonesia’s REDD+ 

scheme.  

This thesis will make a theoretical contribution to  the evolving policy transfer literature 

by examining a case study from the broadly conceived Global South. Too often studies of 

policy transfer only consider the ‘developed’, Western or Global North polities. Yet, if the so-

called international community is actually to make progress in addressing pivotally important 

issues such as climate change and factors such as deforestation, that directly contribute to it, 

studies of the policy transfer experience in countries such as Indonesia are absolutely vital.  By 

using policy transfer as a tool of analysis, this study enhances the analysis of climate policy in 

developing countries, especially in the case of REDD+ implementation in Indonesia.   
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 3. Indonesia’s Forest Crisis and the Significance of REDD+ for the Indonesian 

Forest Governance 

 

 

3.1. Introduction 

 

This chapter provides some context to explain how the Indonesian forestry sector has 

become one of the REDD+ powerhouse countries globally, like Brazil, Peru, and Guyana 

(Norman & Nakhooda, 2014). For decades, forestry has become a strategic sector for social 

and economic development in Indonesia. This position has led to overexploitation of forest and 

resulted in significant deforestation and forest degradation. Since Indonesia has a large forest 

area, massive deforestation has produced high emissions and reduced the ability of forests to 

sequester carbon. Hence, Indonesia is one of the significant REDD+ host countries. This 

chapter has four sections. The second section discusses the potential and the use of the 

Indonesian forest for its development resources. The third part focuses on the issues of 

deforestation and forest degradation, as the forestry sector is a significant source of Indonesian 

economic development. It discusses how these two issues have been a significant problem and 

have had a massive impact on Indonesia since the colonial era, the New Order Regime, and, 

subsequently, the future. Different governments have tried to deal with these issues throughout 

the years and their policies and programs; however, deforestation and its damage still occur. 

Lastly, section four discusses the significance of REDD+ in reforming forestry sector 

management in Indonesia and reducing emissions from this sector. 

Overall, this chapter shows that the forestry sector has become a central activity for the 

Indonesian development agenda, which is also related to other sectors, particularly agriculture 

and mining. This chapter explains how the forestry sector has become the primary source in 

Indonesia’s economic development. This chapter traces how the trajectories of deforestation 

and forest degradation occurred along with the dynamic of the Indonesian development 

initiatives. The chapter will then examine how the forestry sector is a critical source for 

Indonesia’s economic development, which thus have highly impacted the rate of forest 

exploitation through deforestation and degradation. Hence, the introduction of the REDD+ 

scheme as part of global climate mitigation has gained momentum along with the effort to 

pursue forest governance reform, particularly in addressing the two “super wicked” issues 

throughout the international policy transfer of the REDD+ scheme.  
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3.2. The Forest: Indonesia’s Promising Source for Economic Development  

 

Indonesia has a large rainforest area, the third largest among tropical forest countries 

and the eighth of hugest forested areas globally (FAO, 2016). It covers about 2.3% of 

worldwide forest and nearly 40% of the Southeast Asia region (Margono et al., 2012). Recent 

official data from the Indonesian Government estimated that about 63% (120.6 million 

hectares) of its land is enlisted as forest area. Approximately peatland area covers 12% of its 

forestland or about 24.14 million hectares (MoEF, 2018c). Due to a large expanse of forest 

area, biodiversity in Indonesia is high, placing the country only behind Brazil and Colombia in 

global biodiversity rankings. Its ecosystem currently inhabits 1,605 bird species (about 17% of 

global bird species), 732 reptile species, 385 amphibian species (about 16% of global 

amphibian species), and around 25,000 plant species (10% of the worldwide plant species) 

(CBD-Secretariat, 2019; KPPN/Bappenas, 2016). The richness of the Indonesian forest has 

become a source of life for its people across the country. According to the Ministry of 

Environment and Forestry (2018), 34% of the total number of Indonesia’s villages (or almost 

25,800 villages) are located in or around the forest area, and about 30 million people that live 

in these surrounds rely on forest resources to survive (MoEF, 2018c). These statistics also 

include a group of indigenous people scattered throughout various forest area in Indonesia. 

Most of them earn income from various activities by utilising forest resources, such as farming, 

fishing, and hunting, as well as collecting non-timber forest products, like herbs, plants, rattan, 

and honey (FWI/GFW, 2002). The Alliance of Indigenous People of the Archipelago (Aliansi 

Masyarakat Adat Nusantara, AMAN) stated that prior to a rule issued by the constitutional 

court (Rule 35/2012) - which now acknowledges the rights of indigenous people over the land 

and forest area - about 30% of 50-70 million of these Indigenous Peoples had no legal access 

or rights over the land and forest area (Forest People Program (FPP), Pusaka, & SHK, 2014; 

van Der Muur, 2018). However, the Indigenous Peoples have been exploring land and natural 

resources throughout their tenure system and customary law, even before the state forestry law 

was established in 1967 (Siscawati et al., 2017).  

Most tropical forest countries place the forest as a leading sector in pursuing their 

national interests both in economics and security.  As a result, this sector has become 

exploitative, and has impacted greatly on ecology and the lives of others, due to deforestation 

and social conflict (Seymour & Busch, 2016). Indonesia’s natural resource is a priceless 
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national asset: it is very important for Indonesia’s national economic development since its 

independence from the Dutch, particularly in terms of utilising the forest and land ecosystems 

for agriculture and other land uses (Ardiansyah et al., 2015). The use of the forest has links to 

the effort of the Indonesian government to find non-oil industries, as the oil boom dropped 

towards the end of the 1970s and impacted Indonesia’s revenue to finance its developments 

(Gellert, 1998). According to some studies, there are three major sectors that use forest as a 

source to underpin Indonesia’s economic development: firstly, forestry industrial sectors or the 

development of timber industry, which covers plywood, pulp, and paper industry; secondly, 

agriculture and estate crops, such as the expansion of oil palm and rubber plantations; and 

thirdly, the rise of mining exploration, such as coal and minerals (FWI, 2018b; Gellert, 1998; 

Indrarto et al., 2012; Resosudarmo et al., 2012). Those business sectors keep growing and have 

been placed as Indonesian strategic sectors to strengthen the national economy, from the 

authoritarian regime of New Order until the current period of government reform.  

For the last ten years, the Indonesian economy keeps growing remarkably. The average 

of Indonesia’s GDP is about 5.1% annually - it has increased by 70% since the economic crisis 

in 1998.  Income per capita has lifted by nearly 4%, poverty rates are decreasing, and standard 

of living is improving (OECD, 2018; World, 2018). Thus, with an improving economy, 

Indonesia has been classified within the top ten globally as a world leading economy using the 

category of purchasing power parity, they have joined the G20, and are considered as one of 

the biggest low middle-income countries with increasing commodity prices in several leading 

sectors (Henstridge et al., 2018). More than 25% of this GDP comes from forest related sectors, 

such as from mining (12%) and agriculture (15%), and most Indonesian manufacturing 

industries (24%) rely on this natural source as well (Bellfield et al., 2016). Hence, Indonesia’s 

economic growth correlates to the increase in natural resource exploitation, as well as the 

expansion of land, farming and mining. 

FWI (2019a) showed that by 2017, there had been 29.4 million hectares of forest area 

granted for concession permits, which dominantly belonged to ‘Forest Exploitation Rights’ 

(Hak Pengusahaan Hutan-HPH) and ‘Forest Industry Plantations’ (Hutan Tanaman Industry, 

HTI). Whilst about 1,412 companies had managed to get 19 million hectares for oil palm 

plantation concessions, the government had also issued about 9,433 mining business permits 

for exploring about 36.5 million hectares of forest area by 2017 (FWI, 2018b, 2019a). In 

addition, in the same year, the Indonesian government also released and allocated forest area 

for transmigration sites, land exchange programs, as well as mining and infrastructure projects 

of nearly about 0.9 million, 72,400, and 500,000 hectares respectively (MoEF, 2018c). This 
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number is projected to continue increasing along with economic growth and various 

development programs which particularly dependon natural sources. According to the 

Development Plan of National Forestry (Rencana Kehutanan Tingkat Nasional, RKTN) 2011 

(P.49/Menhut-II/2011), the Indonesian government will allocate a forest area of up to 43.62 

million hectares for large scale businesses by 2030. Thus, the forest area will always be a 

priority sector for strengthening Indonesia’s national economy.  

Equally important, there has also been a shift in policy toward forest exploration since 

Joko Widodo’s first term presidency (2014-2019). Local people also have access to utilise the 

forest area as an effort to reduce a gap in economic development. This was mentioned on the 

Agenda of Medium-term Development Plan (Rencana Pembangunan Jangka Menengah 

Nasional, RPJMN 2015-2019) that accentuated equitable development, particularly by giving 

priority to improve the welfare of marginal groups (Bappenas, 2014). This effort was to be 

addressed through the agrarian reform program (Tanah Objek Reforma Agraria, TORA) and 

social forestry programs which give legal access over land and forest area, especially for local 

and Indigenous People (masyarakat adat). In following up this policy, the government targeted 

about 9 million hectares of land (approximately 4.1 million hectares belongs to forest area) to 

support the TORA program and around 12.7 million hectares of state forest was to be assigned 

as social forestry programs (MoEF, 2018c). Despite controversy around this policy, Widodo’s 

administration has continued this program, as it is also a mandatory by the terms of RPJMN 

2020-2024 (Bappenas, 2019b). The government has released about 750 thousand hectares of 

forest area to support the TORA program and about 1.7 million hectares of State Forest has 

been re-assigned for supporting social forestry in various schemes, such as community forest, 

adat (custom) forest, forestry partnership, village forest, and community plantation forest 

(MoEF, 2018c).  

 

3.2.1. Forest Industry 

 

 The large-scale forest industry, such as the production of timber, has become a 

remarkable contributor for Indonesia in being a leading exporter since the 1970s (FWI/GWF, 

2002). Before the 1970s, the Indonesian government allowed only for local communities to do 

small-scale logging.  However, due to the inefficiency and ineffectiveness of production, the 

government banned small-scale business, and converted to a large-scale logging industry 

(Krystof Obidzinski & Kusters, 2015). The New Order released new Basic Forestry Law 
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(Undang-Undang Pokok Kehutanan) no.5/1967, followed by foreign and domestic capital 

investment policies in 1967 and 1968 (Barr et al., 2006; Dauvergne, 1993; Lazarus, 2008; 

Tsujino et al., 2016). These policies provided foreign and domestic companies for having huge 

timber concession and started their business in Indonesian rainforest, which also supported by 

the Government Regulation No.21/1970 about ‘Forest Exploitation Rights’ (Hak Pengusahaan 

Hutan, HPH) (Obidzinski & Kusters, 2015; Resosudarmo et al., 2012). These set of policies 

became a starting point on how Indonesia favourably depends on forest resources to finance 

and strengthen its national economy.  

   

Table 3.1 Indonesia’s Timber Production (Mm3) 

Year  Timber production (Mm3) 

1960-1965 11.6 

1966-1970 26.6 

1971-1975 95 

1976-1980 129.4 

1981-1985 102.4 

1986-1990 195.6 

1991-1995 186.5 

1996-2000 155.7 

2001-2005 100 

2006-2010 194.5 

2011-2012 107.2 

Sources: Sutjino, 2016 

 

The Indonesian the forestry industry produces products such as logs, plywood, pulp, 

woodchips and paper, to keep up with the increase of international demand of these products 

from Japan, China, US and other countries (Warman, 2016). During the first period of the 

Suharto regime, timber production increased significantly by 26.6 Mm3 or about 470% (table 

3.1). State revenue from logging exports (see table 3.2 and table 3.3) increased significantly by 

US$ 562 million in 1973, and the timber boom earned US$ 1.5 billion by the end of the 1970s 

(Barr et al., 2006). Prior to this success, the Suharto regime assigned forestry as a strategic 

sector to obtain foreign investment to finance Indonesian development programs—as 

mentioned on the Five-Year Plans of Development Agenda I (Rencana Pembangunan Lima 
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Tahun I – REPELITA I) of the New Order—through acquisition of foreign currency (Mizuno 

& Kusumaningtyas, 2016). This development strategy gave at least 50,000 hectares for each 

HPH that proposed their business in the forestry sector - about 60 million hectares of forest had 

been settled by the end of this regime (Lazarus, 2008).  

 

Table 3.2 Indonesia’s Plywood and Woodworking exports, 2004-2015 

Year Plywood Woodworking 

Volume 

(Million m3) 

Value 

(Billion US$) 

Volume 

(Million m3) 

Value 

(Billion US$) 

2004 5.38 2.00 2.29 1.06 

2005 4.64 1.70 2.41 1.27 

2006 3.52 1.62 3.52 1.62 

2007 3.11 1.46 1.88 1.25 

2008 2.92 1.37 1.68 1.20 

2009 2.62 1.04 1.44 0.96 

2010 2.79 1.27 1.79 1.17 

2011 2.84 1.53 2.13 1.34 

2012 2.71 1.46 2.27 1.32 

2013 2.72 1.22 0.89 0.65 

2014 5.79 2.79 1.15 0.81 

2015 6.82 2.75 1.83 0.79 

Source: APHI, 2018 

 

The momentum of the forestry industry as a leading Indonesian sector lasted almost 

four decades until the 1990s, and it made Indonesia a global exporter of wood processing 

(Sunderlin & Resosudarmo, 1996). The forestry and related sectors, such as plantation and 

mining, became strategic sectors in Indonesia’s development agenda during and post the New 

Order regime. They have been mentioned in the document of development plan, such as 

REPELITA I-VI and RPJMN. According to the statistical data from BPS and APHI, the 

volume of Indonesia’s logging exports keep growing, particularly plywood, pulp, and 

woodchips (table 2.1 and table 2.2).  
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Table 3.3 Indonesia’s paper, pulp, and woodchips exports 2006-2015 

Year Volume (tones) Value (Billion US$) 

 Paper Pulp Woodchips Paper Pulp Woodchips 

2006 3.76 2.83 0.47 2.80 1.13 0.02 

2007 4.09 2.46 0.49 3.33 1.07 0.03 

2008 4.04 2.64 0.12 3.74 1.43 0.01 

2009 4.25 2.26 0.42 3.36 0.87 0.04 

2010 4.52 2.59 0.97 4.19 1.47 0.07 

2011 4.27 2.95 1.36 4.17 1.56 0.12 

2012 4.21 3.20 1.41 3.94 1.55 0.12 

2013 4.26 3.75 1.86 3.76 1.85 0.12 

2014 4.34 3.52 2.47 3.74 1.72 0.22 

2015 4.27 3.41 1.56 3.54 1.73 0.13 

Growth 

(%) 

1.1 4.4 27.3 2.1 6.4 34.7 

Sources: APHI, 2018 

 

3.2.2. Forest Related Industries:  Palm Oil and Mining Sectors  

 

Along with the depreciation of industrial forestry towards the end of the New Order 

Regime, the use of forest resources has expanded to other related sectors, particularly palm oil 

plantation and mining concessions. Due to economic development as the main priority of the 

Suharto regime, many programs began to support this policy, including palm oil crop 

expansion (Interviewee INA19, 2018). Prior to the 1980s, the development and expansion of 

oil palm crops was linked to the program of transmigration, where people from densely 

populated areas (such as Java, Madura and Bali), were relocated or resettled to the outer islands, 

in order to stimulate agricultural production elsewhere (Schleicher et al., 2019). Through the 

transmigration program, the growth of oil palm crops notably increased by 204.000 hectares 

and produced about 3.4 million tons of palm oil in 1980. This growth was due in part to policy 

transformations that gave the chance not only to state and private owned companies, but also 

to smallholder plantations (Perkebunan Rakyat) (Yusuf, et al., 2017). 

In 1983, the Indonesian government, through the Ministry of Forestry (MoF), launched 

the Forest Land Use by Consensus Policy (Tata Guna Hutan Kesepakatan-TGHK)—this 
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significantly from 1981 to 2015: 201.25 thousand tons with a value of US$ 108.85 million, 

compared to 32.54 million tons with a value of US$ 17.36 billion respectively (MoA, 2016). 

The demand for palm oil mainly comes from emerging economic markets, particularly from 

Asian countries including India, China and Pakistan, and also from other developed countries 

from Europe and North America. The global demand for palm oil increased by 4% by 2015, 

due to high economic growth and a drop in other vegetable oil production (Purnomo et al., 

2018). The trade of world palm oil market reach about 40 million tons in 2014 and Indonesia 

contributed nearly 55% of this trading; here India consumed about 19% of world palm oil 

market, followed by China 13%, Netherlands 6%, Pakistan 5.8%, and Italy 4.3% (Pacheco et 

al., 2017).  

In this respect, palm oil has become a prominent export commodity and has had a 

significant contribution to state revenue for the last two decades. The agriculture sector 

contributed about 13.14 % of Indonesia’s GDP in 2017 – estate crops, including oil palm 

industry, provide about 3.47% (BPS, 2017a). At the same year, the value of Indonesian palm 

oil export was about $23 million.  The Climate Policy Initiative (CPI) assessed that the palm 

oil sector provided about 0.8-1 billion USD of national tax revenues in 2012/2013 and about 

14% of this revenue is given directly to the local government (Falconer et al., 2015). Here, 

about 64% of palm oil tax collection comes from the export tax, and from land and building 

tax was about 15 % similar to income tax that covered individual, corporate, land and building 

seller taxes (Pacheco et al., 2017). It is evident that those numbers have significantly 

contributed to the national economy, owed in part to palm oil being a strategic commodity that 

has assisted in economic growth. In addition, the Indonesian government issued a regulation 

(Undang-undang) No.39/2014, that confirms palm oil as a national strategic commodity and 

also supported through ministerial regulations (FWI, 2019b). Thus, this is an indication of how 

the Indonesian government seeks to secure and strengthen palm oil into a reliable commodity, 

starting from land acquisition to production process, to the marketing process.  

Moreover, domestic demand also becomes a trigger for the increase of Indonesian oil 

palm crops and palm oil production. Yet, the use of palm oil has been an alternative for the 

domestic market as a substitution for coconut oil due to its cheap price and effective production 

(P. Gellert, 2015). Since 1990, palm oil has replaced coconut oil as the main source of 

Indonesia’s cooking oil. By 2013, palm oil accounted for about 75% of Indonesian cooking oil 

consumption (from 10.2kg per capita), followed by soybean and coconut oil which were 16% 

and 9% respectively (Kasryno, 2015).  In 2015, approximately 11.6 million tons (25%) of 

Indonesian palm oil production was intended to meet domestic consumption, with particular 
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focus on cooking oil and domestic products like foods and cosmetics (Kusumaningtyas & van 

Gelder, 2017; Pacheco et al., 2017). Since 2006, the Indonesian government also initiated to 

develop palm oil for biofuel to minimize dependence on fossil fuels. By 2025, the Indonesian 

government has established a target for using about 25% of biodiesel for its transport system. 

Consequently, the national government keeps providing investment on developing palm oil 

crops to reach country target on biofuel usage (Obidzinski, et al., 2012).  

In addition, the palm oil industry has contributed to a reduction in the Indonesian 

unemployment rate. There has been a significant increase of palm oil workers for the two last 

decades; it increased from 2 million direct workers in 2000, to 7.8 million direct workers in 

2016 (PASPI, 2017). By 2018, more than 16.2 million workers were in this sector (direct and 

indirect), situated in small holder, private and state-owned companies (Tempo, 2018). 

According to the World Bank report of 2015, there is a strong correlation between the increase 

of plantation crops and the level of poverty reduction; the community income increased along 

with the expansion of oil palm plantation as well as palm oil production within their region 

(Kasryno, 2015). In line with this study, Edwards (2015), studied the relationship between palm 

oil expansion and the poverty rate of rural areas in Indonesia by using new longitudinal data In 

line with this study, Edwards (2015) studied the correlation of palm oil expansion with the 

poverty rate of rural area in Indonesia by using new longitudinal data. He examined that the 

expansion of 10% of palm oil land in one district can reduce its poverty rate by 10%, as well 

as the poverty gap. Thus, palm oil gives a promising alternative for the government in dealing 

with poverty issues, especially in the regions which have more potential land area to develop 

oil palm plantations.  

According to world palm oil market projection, between 2015 and 2025, the global 

market still needs about 32 million tons of palm oil supply (Purnomo et al., 2018). Likewise, 

Indonesia’s domestic demand has boosted by 120% in the last decade, from 5.3 million tons in 

2007, to 11.7 million tons in 2016 (Kusumaningtyas & van Gelder, 2017). Hence, Indonesia 

will increase its production to 18 million tons to fulfill the total demand by 51 million tons in 

2025. If one hectare of oil palm plantation produces about 20 tons of palm oil, Indonesia will 

need about 4.5 million hectares of estate crop in 2025, or about 0.45 hectares per year (Purnomo 

et al., 2018).  

Along with the expansion of oil palm crops, mining concessions - particularly coal 

mining- are also part of the forest industry, having expanded in exploring forest areas for two 

decades. There has been a significant increase on mining concession licenses since the 

economic crisis in 1998, from 4,000 licenses to 10,918 by 2014 (Ginting et al., 2015). These 
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licenses cover about 22 million hectares of land area that include nearly 10 million hectares of 

the natural forest area (FWI, 2014). The significance increase of this concession is linked to 

the decentralisation process in Indonesia (Law 32/2004), that provides the regional 

governments an authority to issued mining concessions within their territory (Budiono & Rini, 

2017). By the end of 2017, the government of Indonesia had provided about 4.48 million 

hectares of forest area for mining exploration, covering 709 units of mining concession licenses 

(Izin Pinjam Pakai Kawasan Hutan, IPPKH), and had been operating up to 0.49 million 

hectares nation wide (KLHK, 2018).  

Along with this expansion, PWYP (Publish What You Pay) Indonesia counted that 

there have been overlaps between mining concessions and forested areas included conservancy, 

protection, and industrial forest areas. About 0.55 million hectares of mining concessions are 

part of these forested areas (Radjawali, 2014). FWI projected that there will be more licences 

for mining exploration and production due to the promising outcomes of this sector to 

strengthen the Indonesian economy significantly (FWI,2014). To date, this industry keeps 

growing and getting attention from global investors such as China, Russia, and South Korea 

(Devi & Prayogo, 2013). Palm oil and coal mining have made Indonesia  a significant global 

supplier since the 2000s (Garnaut, 2015). 

Like other related forest industries, Indonesia’s mining industry has increased since 

1970s, when the opportunity for foreign investment was guaranteed through Law (Undang-

undang) No.1 1967, and supported by Law 11/1967 on Basic Provision of Mining, that offered 

international capital to invest in the Indonesian extractive industry (Devi & Prayogo, 2013; 

Junita, 2015). Likewise, in the context of the forestry sector, through this Law, the central 

government also took authority over the mining sector management, including permits, gaining 

significant revenues, controlling extraction activities, and reducing the role of regional 

government (Barr et al., 2006). Through these policies, the Indonesian government projected 

to be able to increase its national tax revenue, with foreign investors also having access over 

the land for exploration and production, as well as security on doing such business activities 

and control on royalty rates (Gandataruna & Haymon, 2011). Since 1980, this sector has 

contributed about 8-13% of Indonesia’s national GDP, placing Indonesia as one of the key 

players within the global mining market (primarily coming from coal, nickel, tin and copper).” 

(Devi & Prayogo, 2013). In 2010, the Indonesian government enacted the new Mining Law 

No.4/2009, which allows districts and municipalities to release middle-sized mining 

concessions of up to 15 thousand hectares (Fünfgeld, 2016). Regarding the implementation of 

this Law, many local governments issued mining concessions and stimulated the growth of 
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Indonesia’s mining sector. In 2013, this sector contributed about 11.24% of national GDP from 

1.726 billion Indonesian Rupiah. Thus, it is evident that the mining sector has contributed 

significantly to the Indonesian economy in various ways, meeting national energy demands, 

boosting employment, and consequently reducing poverty and economic inequality (Devi & 

Prayogo, 2013; Radjawali, 2014).  

 

Figure 3.5 Indonesian Coal Productions and Export 

 
Source: adapted from Arinaldo & Adiatma, 2019; Atteridge et al., 2018 

 

Regarding the coal mining industry, Mining Advocacy Network (Jaringan Advokasi 

Tambang, JATAM), counted that nearly 17.5 million hectares of land (including forest area), 

belonged to coal mining concessions that covered about 8710 mining business licenses (Izin 

Usaha Pertambangan, IUP) - this number increased by 40% from 2001 to 2010, from 750 to 

nearly 9000 licenses (JATAM, 2018). This number continued to increase – by 2012, the total 

number of licenses was about 10,566 licenses (IUPs) (Devi & Prayogo, 2013). The increase of 

this license has been generating high coal production and export rates, where about 80% of 

Indonesia’s coal production is exported worldwide (Holz et al., 2018). This expansion has 

made Indonesia the fifth largest coal producer since 2001; it produced about 80 million tons 

and had the highest production in 2013, which was about 474 million tons (Atteridge et al., 

2018). By 2017, the total production of Indonesia’s coal was about 7.2% of the total world 

production. In 2018, about 5-8% of the total Indonesian GDP was from the mining sector, and 

80% was from coal industries (Arinaldo & Adiatma, 2019). 
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Figure 3.6 Indonesia Coal Concession Map 

 
Source: JATAM, 2018 

 

Furthermore, the majority of coal mining exploration in Indonesia occurred due to the 

increase in global demand and domestic consumption. Global coal prices and its consumption 

have increased since 2003 due to the significant rise in the price of export steam and cooking 

coal (Friederich, 2017). For the last two decades, coal has become a world prominent energy 

source that contributes to about 30% of the total global energy demands, and steam coal 

accounts for around 40% of global power production (Holz et al., 2018). The increase of global 

coal demand is linked to the rapid industrial growth in the new leading economies, such as 

China and India. Since 2009, Indonesian export to these countries has increased by 150% and 

50% respectively (Arinaldo & Adiatma, 2019). About 75% of Indonesia’s total export is 

allocated to those countries demands (Holz et al., 2018).  

At the domestic level, coal production mostly provides the energy demands both for 

the household and industrial sectors (Aguirre-Villegas, 2017). Since the 1990s, the trend of 

domestic coal consumption continues to increase, particularly to meet electricity supply and to 

substitute the use of fuel energy (JATAM, 2017). Domestic consumption doubled over the last 

decade, from about 49 million tons in 2008, to 121 million tons in 2018 (see figure 2.5). The 

rise of domestic demand is associated with the Presidential Decree No.22/2017 on the General 

Plan of National Energy (Rencana Umum Energi Nasional, RUEN), that stated that about 30% 

of total national coal production is to fulfill domestic consumption (Budiono & Rini, 2017). 

This policy supports the government’s target (from 2015), to produce approximately 35 giga 

watts of national electricity, by constructing national steam power plans in various regions 

(JATAM, 2018). In this regard, the expansion of coal mining is likely to continue, as it seeks 

to meet the domestic target consumption, especially considering the potential of Indonesia’s 
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coal reserves as well which are around 22.5 billion tons (and it is expected to deplete over the 

next 30 years) (Rini & Mashita, 2018).   

 

3.3. Deforestation and Forest Degradation in Indonesia 

 

Economic development through the exploitation of natural resources has contributed 

significantly to Indonesia’s economy. However, it has also significantly impacted the 

environment, through deforestation and forest degradation (Ardiansyah et al., 2015). FAO 

defines deforestation as ‘the conversion of forest to another land use or the long-term reduction 

of tree canopy cover below the minimum 10% threshold’ (FAO, 2012). According to the 

Ministry of Forestry Regulation No.30/2009, the Indonesian government defines deforestation 

as the ‘permanent alteration from forested area to a non-forested area as a result of human 

activities’ (MoEF, 2018c). However, in the context of international regime of climate change 

(UNFCCC), there is no final definition of deforestation and forest degradation (Romijn et al., 

2013). There are two categories of deforestation, including net and gross deforestation. Net 

deforestation covers reforestation and even the forest plantations data in measuring 

deforestation, whereas gross deforestation refers to the loss of natural forest per se.  In the 

context of international cooperation of climate change, the Indonesian government prefers to 

adopt the gross deforestation (MoEF, 2018c). 

Moreover, there are also various definitions of forest degradation. According to FAO 

(2011), forest degradation refers to ‘a changing condition within the forest, which negatively 

affects the structure or function of the stand or site, and thereby lowers the capacity to supply 

products and/or services.’  There are several main triggers of forest degradation, including 

logging activities, agriculture, fires, and invasive species (Ian et al., 2013).  WWF considers 

that forest degradation has more serious problem compared to deforestation, especially in terms 

of land mass. It is projected that about 6.5 million square miles of forest will be degraded for 

the next ten years (WWF, 2020). In this regard, forest degradation has been recognised as a 

global concern, and thus global policies and programs have been implemented to deal with 

forest governance, biodiversity, and the issue of climate change (Ian et al., 2013).  

Concerning this definition, deforestation and forest degradation issues have been a part 

of Indonesian history long after its independence. During the period of 1950-2000, Indonesia 

lost roughly about 40% of its forest area, that is, 64 million hectares (FWI/GFW, 2002; Luke 

Lazarus, 2008; Palmer & Engel, 2007). This figure continues to grow according to FAO; 
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approximately 91.0 million hectares or nearly 49.8% of its total area decreased in 2015 (FAO, 

2015; Tsujino et al., 2016). Forest Watch Indonesia (FWI) considers that the massive forest 

exploration started due to commercial activities in the 1970s (FWI/GFW, 2002). This year was 

a starting point for Indonesia, using its forest area to strengthen its economy and development 

– some related government regulations were initiated to support this program such as Basic 

Forestry Law and Foreign Capital Investment Law 1967 (Tsujino et al., 2016).  

These policies gave a chance for foreign and domestic investment in logging 

concessions and expanding the timber industry. During this period, Indonesia’s deforestation 

rate reached nearly 300 thousand hectares per year. These numbers continued to increase after 

several period of governments. For instance, in the 1990s, the deforestation rate was about 1 

million hectares a year.  The highest rate reached 2 million hectares a year between 1996 and 

2000.  Then between 2001-2010, and 2009-2013, the rate reached 1.5 million and 1.1 million 

hectares per year respectively (FWI, 2011, 2018a; Sunderlin & Resosudarmo, 1996). Logging 

activities have been covered by small range operations of local farmers, to huge range 

exploration by big companies (FWI/GFW, 2002).  

 

Table 3.5 The Greatest Annual Forest Loss (2010-2015) 

No Country Annual Forest Area Net Loss 
Area (thousand ha) Rate (%) 

1 Brazil 984 0.2 
2 Indonesia 684 0.7 
3 Myanmar 546 1.8 
4 Nigeria 410 5.0 
5 United Republic of 

Tanzania 
372 0.8 

6 Paraguay 325 2.0 
7 Zimbabwe 312 2.1 
8 Democratic Republic of 

Congo 
311 0.2 

9 Argentina  297 1.1 
10 Venezuela 289 0.5 

Source: (FAO, 2016) 

 

Despite the efforts to improve forest governance in Indonesia, deforestation and forest 

degradation continue. FAO (2016) recently placed Indonesia second globally in loss of forest 

area, behind Brazil. For instance, between 2010-2015, Indonesian forest has decreased by about 

684 thousand hectares each year. BPS (2017b) estimated that the massive deforestation in 2015 

damaged 1.09 million hectares of Indonesian forest area; Sumatera and Kalimantan were the 
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two islands, which were badly destroyed by about 47.5% and 34.3 percent respectively from 

the total deforestation area. However, the government asserted that in 2016, deforestation 

dropped slightly to 0.63 million hectares and 0.43 million hectares in 2017 (Republika, 2018).  

The government assumed that the decrease in the deforestation rate shows the 

effectiveness of government policies carried out in the form of moratorium on license for 

primary natural forests and peatlands (Indonesia, 2019). Conversely, FWI considers that the 

decreased deforestation rate is not due to the success of government policy or any particular 

programs in the forestry sector; it is likely caused by the shrinking of its natural resource base 

that cannot longer be exploited (FWI, 2018b, Interviewee EK-13, 2018). In addition, FWI 

studies in three provinces (East Kalimantan, North Sumatera, and North Maluku) show that the 

rate of deforestation is relatively excessive, amounting to 240,000 hectares per year in the 

period of 2013-2016 (FWI, 2018a). Whilst nationally, Indonesia’s deforestation rate was about 

2 million hectares per year in 2000; about 1.5 million during 2000-2009; 1.1 during 2009-2013; 

and 1.47 million hectares per year between 2013-2017 (FWI, 2019a).  

There are various determining factors that cause deforestation and forest degradation. 

However, most studies identify two significant factors, namely the direct cause or proximate 

factor, and the indirect cause or underlying factor (Kissinger, Herold, & De Sy, 2012). Some 

examples of direct causes - which refers to the activities that directly impact on the forest 

canopy- include cover logging activities (legal and illegal), land conversion for agriculture, 

forest fires, development infrastructure, transmigration programs, mining, as well as global 

demand on commodities from related sectors (Dauvergne, 1993; Indrarto et al., 2012; 

Sunderlin & Resosudarmo, 1996; Tsujino et al., 2016).  

Globally, agriculture is the significant driver for deforestation, covering nearly 80% of 

deforestation area, followed by mining 7%, and urban expansion and infrastructure of 10% 

(Hosonuma et al., 2012). In Indonesia, FWI (2018b) considers that the sectors of timber, palm 

oil crops and mining, are contributing significantly to deforestation and forest degradation in 

Indonesia, especially during the New Order period, the reform period, and now. More or less, 

the current studies from Austin et al., (2019) considered agriculture sectors (particularly oil 

palm plantation) and timber plantation as the significant driver of deforestation among 12 

categories between 2001-2016 (see table 2.9), which cover about 2.80 and 1.26 million 

hectares, or about 23% and 14 % respectively.  
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Table 3.6 Indonesian Driver of Deforestation 2001-2016 

Driver Area (ha) Proportion (%) 

Oil palm plantation 2 080 978 23% 

Timber plantation 1 261 028 14% 

(Other) large-scale plantation    616 208 7% 

Grassland/shrubland 1 840 884 20% 

Small-scale agriculture 1 361 784  15% 

Small-scale mixed plantation   662 418 7% 

Logging road   357 391 4% 

Secondary forest   554 617 6% 

Mining   219 987 2% 

Fishpond     71 717 1% 

Other   157 619 2% 

Source: (Austin et al., 2019) 

 

Another category is indirect cause or underlying cause, which refers to the certain 

policies and regulation both from the national and local government, triggering forest and land 

damage, and massive loss of forest cover (FWI, 2018a; Kissinger et al., 2012). Some 

regulations, such as Government Regulation No.24/2010 regarding permits to use forest areas 

for other activities like mining and plantations, are suspected of triggering an increase in 

Indonesia’s deforestation rates (Indrarto et al., 2012). Even the regional autonomy law 

(Undang-Undang Otonomi Daerah) that has been amended a couple of times, has also 

contributed to forest cover loss in some regions in Indonesia (Barr et al., 2006). According to 

some studies, and based on the information from several participants, this Law created 

ambiguity over the authority amongst various levels of government (national and sub-national), 

regarding the management of the forestry sector (Barr et al., 2006; P. K. Gellert, 2019). This 

provided an opportunity for the practice of political patronage and rent seeking at regional 

levels, especially in the context of regional election (Pemilihan Umum Kepala Daerah, 

PILKADA) by granting concession permits from the head of regional governments (Indrarto 

et al., 2012; Krystof Obidzinski & Kusters, 2015; Purnomo et al., 2017). This aspect will be 

explored in further detail in chapters 5 and 6.  
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Since 1990s, due to the high demand of crude palm oil (CPO) globally, forestland 

clearing also increased drastically (Sunderlin & Resosudarmo, 1996; Tsujino et al., 2016).  

From 1995 to 2015, there were approximately 9.0 million hectares of palm oil plantations; at 

least nearly 0.3 million hectares of new palm oil crop had been expanded annually before 2005 

and doubled after 2005, which was around 0.6 million hectares, in particular coverage in 

Sumatera, Kalimantan, and Papua (Austin et al., 2017). Regardless, palm oil boosts economic 

growth significantly in Indonesia - in 2016, it reached 58% of global production, about 32.2 

million tons (MoEF, 2018c). However, the expansion of this sector causes environmental 

damage, particularly deforestation, forest degradation, peatland destruction and threats to 

biodiversity (Austin et al., 2017). FWI reveals that about 500 thousand hectares of natural 

forest had disappeared between 2009-2013 due to oil palm crop expansion.  It has also been 

discovered that approximately 20% of the devastating forest fire in 2015 was part of the oil 

palm plantation area (Purnomo et al., 2018).  

Such massive expansion also occurs in the mining sector, although this number is not 

as vast as the timber industry or palm oil plantations (FWI/GFW, 2002; Indrarto et al., 2012). 

FWI (2018b) documented that 48.9 million hectares of forested area had been used for mining 

sectors nationally. However, the Ministry of Environment and Forestry has only been giving 

the license for ‘Forest Area Borrow-Use Permit’ (Izin Pinjam Pakai Kawasan Hutan, IPPKH) 

of about 0.46 million hectares; this means that only 0.9 % of the total mining concession has a 

license, whilst the rest operate without a concession permit (FWI, 2018b). Mining licenses are 

a huge issue, especially in forest areas, generating many problems such as ecological damage, 

corruption, illegal mining, and an overlap of other land concessions (Atteridge et al., 2018). To 

address these issues, in 2009, the Ministry of Energy and Mineral Resources enacted a 

moratorium on Indonesian mining licenses as part of implementing the new law No.4/2009 on 

Mineral and Coal Mining (Budiono & Rini, 2017).  

Nonetheless, in term of practices, land clearances for these extraction activities 

continues, such as in East Kalimantan. Some interviewees consider that this occurred due 

companies having already obtained the permit long before the moratorium policy was enacted 

(Interviewee INA10; Interviewee EK6; Interviewee EK13, 2018). For instance, about 3.05 

million hectares (from 12.2 million hectares) of peatland protected area has been issued for 

concession areas, including timber, palm oil, and mining concessions (WEF, 2018). The 

activities of land clearance by deforestation, subtracting soil and damaging biodiversity, have 

been interfering with the ecosystem within the forest area. The pattern of this activity is not 

much different from land concession for oil palm crops. Thus, the mining sector is (still) one 
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of significant factors that cause deforestation and forest degradation in Indonesia (Indrarto et 

al., 2012; Resosudarmo et al., 2012).  

 

Table 3.7 The Area of Forest Fires in Indonesia, 1999-2019 

Year Forest Area (ha) 

1999 44,090 

2000 3,016 

2001 14,329.50 

2002 35,496.73 

2003 3,545.45 

2004 3,343.99 

2005 5,502.47 

2006 4,241.59 

2007 6,974.62 

2008 6,793.08 

2009 7,611.21 

2010 3,500.12 

2011 2,612.09 

2012 8,268.65 

2013 4,918.75 

2014 44,411,36 

2015 2,611,411.44 

2016 438,363.19  

2017 165,483.92 

2018 510,564.21 

2019 1,592,010 

Source: MoEF (2019, 2020), Bappenas (2011), MoF (2008, 2009) 

 

Forest fires are another significant issue regarding deforestation and forest degradation 

in Indonesia and are mostly linked to human activity rather than natural catastrophes. The 

incidents of forest fires have continued throughout the years - for the last three decades, there 

have been three devastating forest fires in Indonesia, in 1997/1998, 2015, and 2019. Despite 

the fact that El Niño contributed to these devastating forest fires (Murty, Scott, & Baird, 2000), 
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governance (ICEL, 2019). In addition, FWI (2018b) considers that one of the significant issues 

is regarding the overlapping of customary forest area with concession areas, including natural 

and plantation forest of approximately 543.5 thousand hectares. This overlap also occurred 

between community forest and forest concession companies, oil palm plantation, and mining 

companies (FWI, 2018b). This condition thus led to conflict between communities and 

companies over forestry sector management in Indonesia ever since the period of the New 

Order regime (FWI, 2019).   

In this respect, REDD+ offers a potential contribution to reform forestry sector 

management in Indonesia. Indonesia has been proactive since COP 13 in Bali 2007 that 

embedded the REDD+ scheme as a mitigation agenda from the forestry sector (Interviewee 

INA1, 2018). By implementing the REDD+ scheme, Indonesia has been expected to reduce 

the rate of deforestation and enhance forest carbon stock. REDD+ provides a set of strategies 

to reform forest administration issues, as well as providing development assistance by giving 

incentives through result-based payment mechanism (Boer, 2019). Hence, the REDD+ scheme 

has provided two main solutions, including forestry sector reform management and reducing 

emission from this sector as part of the global climate change agenda.  

However, Indonesia has been participating in the global climate change agenda both in 

terms of mitigation and adaptation under the Kyoto Protocol.  Under the SBY presidency, 

climate change has been part of Indonesia’s development plan agenda. Indonesia initiated a 

National Action Plan for Greenhouse Gas (Rencana Aksi Nasional Gas Rumah Kaca-RAN 

GRK) through President Decree No.61/2011 (MP3EI,2011). Along with The Master Plan for 

Acceleration and Expansion of Indonesia’s Economic Development 2011-2025 (MP3EI), this 

policy was designed as a guideline for a clean and low carbon development initiative, which 

covers forestry and peatland, agriculture, energy and transport, industry, and waste 

management sectors (Neraca, 2011). In this regard, the National Development Planning 

Agency has a role to integrate the climate policy agenda into national development planning, 

both nationally and sub-nationally (Indrarto et al., 2012). 

Moreover, the letter of intent (LoI) between the Indonesian and Norwegian 

governments became a prominent channel for implementing REDD+ through a set of policies 

and programs (Purnomo, 2012). As the leading partner of the UN-REDD program and the 

largest donor to REDD+, the Norway government agreed to provide funding US$1 billion for 

the REDD+ implementation in Indonesia, following the three REDD+ phased approach 

(Angelsen, 2017; McNeil, 2015). Following the LoI, the Indonesian government has 

formulated several vital policies and programs to support the implementation of REDD+ at 
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national and sub-national levels. The agreement requires a substantial transformation of the 

Indonesian forest governance, including legal reform and law enforcement, policy 

development and implementation, and national capacity building (The LoI Norwegian and 

Indonesian Government on REDD+, 2010). Hence, the agreement between Indonesia and 

Norway played a significant role in reforming the forest management sector through such 

policies and initiatives.   

At the national levels, Indonesia proposed One Map Initiative to resolve the issue of 

overlapping of map among stakeholders and forest moratorium to evaluate forest concessions 

and permits (Astuti & McGregor, 2015; Mulyani & Jepson, 2017). In 2011, Indonesia launched 

its National Forestry Plan (2011-2030), as part of forest sustainable governance, UN-REDD 

programs and Forest Carbon Partnership Facility (FCPF) in some regional areas. Indonesia has 

its National REDD+ Strategy in 2012 and also REDD+ Provincial Strategy and Action Plan 

(Strategi dan Rencana Aksi Provinsi, SRAP) for eleven provinces. In line with the REDD+ 

strategy, Indonesia has started about 60 activities of REDD+ preparation programs (Bappenas, 

2019a). In addition, Indonesia has also several instruments for REDD+ implementation has, 

such as Forest Reference Emission Level (FREL) in 2015, National Forest Monitoring System 

(NFMS), Safeguard Information System (SIS), and Measuring, Reporting and Verification 

(MRV) System, through the National Registry System (NRS) since 2016 (MoEF, 2018b).  

Joko Widodo’s presidency has continued to follow/implement the agenda of climate 

change into Indonesia’s development planning. Over recent years, Indonesia has ratified Paris 

Agreement (2016), and registered its Nationally Determined Contribution (NDC) to the 

UNFCCC that proposes an Indonesian target to reduce emissions from 29 per cent (business 

as usual) and 41 per cent through international support (MoEF, 2018c). The increasing of this 

target is part of Indonesian commitment toward global climate change agenda. In line with 

Indonesia’s NDC, Jokowi introduced a Low Carbon Development Initiative (LCDI), as a basis 

for Indonesia’s development plan - both a long-term (2005-2025), and a medium-term 

development plan (2020-2024). The LCDI is a framework for managing economic 

development along with the Indonesian target of emission reduction as well as to preserve and 

recover its environmental services (Bappenas, 2019). In this respect, LCDI is an effort to adjust 

development policy in association with the climate policy objective, as well as the preservation 

of natural resources (Bappenas 2019a).  LCDI proposed various actions that support this 

agenda, including keeping a moratorium on the forestry sector; as well as strengthening the 

restoration of peatland, degraded forest and mangroves; redefining the palm oil concession; 
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enhancing agricultural production and; redesigning the mechanism of land rights and 

governance (Bappenas, 2019).  

Due to this set of efforts, the Ministry of Environment and Forestry justified that these 

initiatives and activities have benefitted the REDD+ implementation in Indonesia, as well as 

the progress of reducing emissions – from 2013 to 2017, Indonesia has reduced its emissions 

by around 358 MtCO2e or about 71.6 MtCO2e each year (MoEF, 2018b). However, these data 

are debatable according to some other sources. According to The Washington Post report in 

2021, Indonesia was on the list of countries that provided flawed emission data to the 

UNFCCC, following Malaysia, its counterpart from Southeast Asia (The Washington Post, 

2021). Some domestic NGOs also doubted the ability of Indonesia to tackle deforestation issues 

and reduce its emissions (Interviewees INA-18, INA-21, JAM-12, EK-13, 2018). They argued 

that Indonesia is still facing issues regarding deforestation, as mentioned previously. Over time, 

the increase in deforestation rates and the last two devastating forest fires in 2015 and 2019 

have revealed that forest governance reform in Indonesia, including efforts through the REDD+ 

scheme, still faces significant challenges (FWI, 2019). The Indonesian government is even 

currently proposing to foster local palm oil production in order to provide local biofuel demand 

and stimulate the next period of deforestation (Vox, 2018).  

In addition, due to Indonesia’s rising population, as well as efforts to expand the 

national economy, the rate of land use is increasing.  Despite the interest of business sectors, 

the first period of Joko Widodo’s presidency released a development approach, which focused 

on an equitable economy (ekonomi pemerataan) in addressing inequality issues in Indonesia 

(Bappenas, 2019b). There have been two notable policies that utilised more land acquisition, 

namely the Agrarian Reform, and Social Forestry, which give more access to the local people 

and customary communities over the land in Indonesia (MoEF, 2018c). In addition, under the 

second period of Joko Widodo’s presidency, economic development attracted more investors, 

both domestic and foreign. In this way, Jokowi offered more flexible investment policies, 

including the ideas of removing “environmental impact analysis” (analsisa dampak 

lingkungan, AMDAL). Many observers consider that this policy will simplify the investment 

process in Indonesia (Kompas, 2020). Consequently, the massive of forest exploitation will be 

inevitable and deforestation will keep continuing upon the name of development program and 

economic growth.  
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3.5. Conclusion 

 

The massive exploitation of Indonesia’s natural resources, including in the forestry 

sector, began at the start of the New Order regime, with the intention of strengthening economic 

growth. This follows an historical pattern in which during colonialism, Dutch forest 

exploitation occurred, particularly in the Java and Madura islands. Historically, there have been 

three prominent sectors which significantly contributed to national economic revenue, namely 

timber, plantation, and mining concessions. Every presidential government deemed forests as 

a national strategic sector in promoting national economic development. However, over-

exploitation of forests has resulted in other consequences, such as deforestation, forest 

degradation, and an increase in emission from this sector. In this respect, Indonesia has become 

one of the largest emitters of GHGs, from agriculture, forestry and land-used changes 

(AFOLU), consequently deteriorating Indonesia’s forest capacity of carbon storage.  

In the context of deforestation and forest degradation, the REDD+ scheme as a possible 

climate mitigation mechanism is highly relevant. Having the world’s third largest tropical 

forest, Indonesia significantly contributes to absorbing emissions globally. In addition, 

deforestation and forest degradation are related to the issue of forest governance as many 

studies have demonstrated. In this regard, the REDD+ scheme is not a matter of incentive-

based payment per se, rather it offers a set of mechanisms in order to improve Indonesian forest 

governance through reforming particular policies and programs. In this connection, Indonesia 

has introduced and adopted the REDD+ scheme as part of Indonesia’s commitment towards a 

global initiative on climate change. However, more than one decade after this effort was 

enacted, there have been no significant changes in forest governance reform in Indonesia. The 

problems surrounding the forestry sector continue to occur, such as the devastating forest fires 

that deliberately increase Indonesia’s deforestation and carbon emission rates. Hence, there is 

a need to explore the REDD+ scheme in the context of policy transfer, as well as tracing the 

historical path of the structures and the institutional process, and the politics and economic 

contingencies surrounding the REDD+ policies and programs, something that is undertaken in 

subsequent chapters.  
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 4. Indonesia’s REDD+ Scheme as International Policy Transfer: From 

International Climate Governance to Domestic Forest Governance  

 

 

4.1. Introduction 

 

This chapter addresses how the Indonesian government has adopted the REDD+ 

scheme by using a multi-level ‘action-based approach to policy transfer analysis’ (Evans, 2010, 

2017; Evans & Davies, 1999). This framework provides a context for linking some critical 

issues in the domestic and international political landscape of Indonesia’s REDD+ which 

includes global, state, and organizational levels of analysis. The focus of this chapter is on the 

global level of analysis, highlighting how the REDD+ scheme appears as a global initiative 

that has evolved to address climate change mitigation in the context of tropical forestry. Here, 

the REDD+ scheme links forest governance and climate change governance, by emphasising 

the role of tropical forests in dealing with climate change mitigation globally. In this respect, 

the relationship between structure and agency becomes a point of analysis, revealing how the 

international policy transfer of the REDD+ scheme appeared and was adopted by rainforest 

countries. This chapter explains how temporal processes affect policy transfer by unpacking 

the relationship between structure and agency. As I shall explain, forest governance has 

transformed over time and changed how a nation-state governs and manages its forest 

domestically (Agrawal, Chhatre, & Hardin, 2008; Arts, Kleinschmit, & Pülzl, 2016). 

Consequently, the analysis at this level employs a morphogenetic approach to explain how 

temporal relations between actions and structures work at different time intervals in shaping 

the social system (Archer, 1982; Carlsnaes, 1992).  

Indonesia is one of the biggest tropical forest countries and has voluntarily adopted 

almost all of the ideational and institutional initiatives of the global REDD+ agenda. 

Indonesia’s REDD+ program appeared to be a prominent feature of Indonesian climate policy, 

which considers forestry as a critical sector to fulfill Indonesia’s emission reduction targets. 

Indonesia ratified the Paris Agreement, which registered Indonesia’s target in reducing the 

emission of carbon from various sectors, including deforestation and forest degradation.  As a 

policy agenda of the international regime of climate change, Indonesia’s REDD+ scheme 

inevitably faces some challenges in terms of its implementation processes.  It exists along with 

the global and domestic processes of economic, social, and political change. Given that 
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deforestation and forest degradation are also part of global climate change, REDD+ is directly 

linked to the architecture of global environmental governance and affects the process of 

policymaking at various levels (Agung, Galudra, Van Noordwijk, & Maryani, 2014; Mulyani 

& Jepson, 2015). In this vein, the REDD+ scheme encompasses numerous global, national, and 

local activities regarding efforts to curb deforestation and forest degradation and strengthen the 

capacity of rainforest countries to absorb carbon (Angelsen & McNeill, 2012). Thus, 

understanding the processes of such a policy needs to be viewed in a comprehensive analysis; 

it involves both international and domestic structures and agency in the process of adopting 

and implementing policy and determining the outcome of REDD+. 

This chapter has several sections. The first section highlights how tropical deforestation 

initially emerged as a discourse and agenda of global forest governance. Various international 

institutions were involved in agenda-setting and constructed various policies to deal with 

tropical forestry issues. It involved a long process of international and transnational negotiation 

in dealing with global tropical forest issues, which later leads to the climate mitigation agenda 

under the UNFCCC that will be detailed in the second section. The global climate change 

agenda requires the participation of the rainforest or tropical forest countries in reducing global 

GHG emissions from deforestation and forest degradation. The third section explains how the 

dynamic of this international negotiation determines Indonesia’s preferences and participation 

on the global climate policy agenda, especially in regard to the REDD+ scheme negotiation. 

Thus, this section also covers how the geopolitics of climate change and climate policy 

negotiations led to the initiative of REDD+ as an option for climate mitigation in the forestry 

sector, especially from non-Annex1 countries that have a large area of rain forest. Furthermore, 

the following section discusses REDD+ as an international policy transfer with several 

objectives linked to reducing emissions and forestry governance reform in tropical forest 

countries.  The last section focuses on the architecture of Indonesian the REDD+ transfer, 

which addresses how the Indonesian government interprets and adopts the REDD+ scheme 

into various domestic policies and programs. 

 

4.2. Tropical Forestry Issues as a Global Forest Governance Agenda   

 

The problem of tropical deforestation and forest degradation has primarily occurred in 

developing countries, and has contributed to the global climate crisis and decreased world 

capacity to overcome this issue (Seymour & Busch, 2016). According to FAO, the international 
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discourse on international forestry epistemic debates and international forums of conservation 

programs, particularly in dealing with world tropical forests management (Grove, 1996; 

Seymour & Busch, 2016). 

The issue of tropical forest management became part of the global policy agenda within 

the last five decades. It presents a form of public, private, or hybrid governance institutions and 

creates what Keohane has highlighted as an international regime complex (Constanze Haug & 

Joyeeta Gupta, 2013; Keohane & Victor, 2011). Among the large number of international 

forest-related institutions, there is no one particular supreme body to arrange all aspects of the 

global forest agenda that comprehensively covers the environmental, social, economic, and 

political aspects of forestry sectors (Maguire, 2013; Ruis, 2001). Consequently, there have been 

fragmentation and overlap in terms of regulations, and competition among them in competing 

for funding (Maguire, 2013). These institutions cover various intergovernmental organizations 

both at the global and regional level: a diverse body under the United Nations, covenant 

secretariats, international forums and working groups on forestry issues, as well as private 

networks in issuing certification (Constanze Haug & Joyeeta Gupta, 2013).  

Moreover, these institutions have different foci and functions addressing tropical forest 

loss (see table 4.1).  Some studies classified global forest institutions based on forest functions 

and ecosystem services (Corvalan, 2005; Constanze Haug & Joyeeta Gupta, 2013; Haug, van 

Asselt, & Gupta, 2010; Ruis, 2001). Forest functions include conservation of biological 

diversity and habitat protection of flora and fauna, climate-related functions, human settlement, 

commercial products, ecotourism, watersheds, and soil conservation (Haug et al., 2010; Ruis, 

2001). In terms of ecosystem services, they are including provisioning services, regulation of 

watershed and climate policy, cultural services refer to non-material profits (spiritual and 

recreational), and supporting services address the contribution of the ecosystem to cycles of 

nutrition and other relevant services (Corvalan, 2005; Haug et al., 2010). According to this 

classification, it is noticeable that forestry affairs include many issues and are related to many 

sectors. Here, regarding the emergence of REDD+ as a part of climate governance, addressing 

tropical forestry issues has a long process within the domain of global forest governance. Thus, 

it is essential to note that in explaining REDD+, we also need to trace how international forest 

institutions have been formulated as a set of arrangements regarding tropical forest loss. The 

REDD+ scheme is an alternative among other available efforts and is present in the domain of 

forest, as well as climate governance.     
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The first international arrangement over tropical forests emerged through the United 

Nations Conference on Trade and Development (UNCTAD) in 1983. This conference 

produced the International Tropical Timber Agreement (ITTA)—a legally binding 

international agreement between producers and consumers of tropical timber in promoting 

conservation and sustainable forest management (Haug et al., 2010; Ruis, 2001). Through this 

agreement, member countries established the International Tropical Timber Organization 

(ITTO) in 1985 to expand sustainable forest management initiatives by prioritizing the tropical 

timber trading system from legally harvested forests (Constanze Haug & Joyeeta Gupta, 2013). 

Although ITTO has issued a couple of renewal agreements since its first agreement came into 

force, such as ITTA 1994, ITTA 2006, and ITTO Action Plan 2008-2011 (Maguire, 2013), this 

scheme is still seen as controversial in term of practices, due to its preference for more forest 

exploitation instead of conservation efforts (Constanze Haug & Joyeeta Gupta, 2013; Ruis, 

2001).   

During this same time in 1985, a collaborative project, ‘Tropical Forest Action Plan 

(TFAP)’, initiated through FAO, involved international development agencies such as UNDP, 

the World Bank, the World Resources Institute (WRI), nongovernmental organizations 

(NGOs), and about 56 country representatives (Burley, 1988). This plan proposed flexible 

strategies to deal with tropical forest loss, which covered multilevel and multisector initiatives 

at local, national, and international levels for combatting deforestation and forest degradation 

through conservation and forest management programs (FAO, 1985, 1990). The original TFAP 

had been developed during the 1990s and reformulated the action programs into detail, such as 

the issue of Forestry in Land Use, Forest-based Industrial Development, Fuelwood and Energy, 

Conservation of Tropical Forest Ecosystems, and Especial Program toward Institutional 

Development, which specifically focused on the role of the local people (Burley, 1988; FAO, 

1990; Humphreys, 2014). Many critics argued that this program stimulated more crises in 

tropical forests instead of curbing them (Viña & Leon, 2014). The World Rainforest Movement 

(WRM) discovered that the priority on forestry and forest-based industries and the national 

plan of TFAP became the root of increasing tropical deforestation (Viña & Leon, 2014; WRM, 

2015). FAO and WRI admitted that there were a few issues within the TFAP, such as neglect 

in highlighting the needs of tropical forest countries, rising international concern and the 

increase in deforestation rates (Seymour & Busch, 2016). However, TFAP ended without 

adequately addressing tropical forest loss, and the effort to deal with tropical deforestation 

continues through global forest governance negotiations and their agendas.  
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One significant international cooperative effort on tropical forest issues is with the 

United Nations Forum on Forest (UNFF) - a forum initiated after the deadlock of the United 

Nations Conference on Environment and Development (UNICED) summit in 1992.  This 

forum is a joint cooperative effort between developed and developing countries in forging a 

comprehensive international policy and legal framework for the forestry sector (Maguire, 

2013). However, there was a concern regarding incompatible commitments among the 

countries within the forum. Developed countries proposed that forest loss is a global problem 

and has to be considered as an international responsibility through sustainable forest 

management programs that were legally binding. In contrast, developing countries emphasized 

their sovereignty and the need for economic development (Haug & Gupta, 2013). Later, 

political contestation among those parties continued within the negotiation process of forestry 

and climate governance. The UNFF became the first forum of international governance that 

specifically addressed forest issues, especially in promoting management, conservation, and 

sustainable development in all types of forest, according to the ECOSOC resolution 2000/35 

(Haug et al., 2010). However, the UNFF is a non-legally binding cooperation, as stated in its 

first principles: 'the instrument is voluntary and non-legally binding' (Maguire, 2013). As a 

result, the effectiveness of this regime was strongly dependent upon political support from 

member countries.                                                                                                                                                    

Other international institutions have been developed both at global and regional levels. 

They have different foci and mandates on forest-related concerns that implicitly and explicitly 

affect forest management and other various issues that they are involved in (Constanze Haug 

& Joyeeta Gupta, 2013). For instance, intergovernmental organizations at the regional and 

global level, such as the FAO, World Bank, WTO, UNDP, EU, and ASEAN, address forest 

issues through their programs and schemes. An international governance association involving 

businesses and global civil society networks, such as the Forest Stewardship Council (FSC) 

and the Program for the Endorsement of Forest Certification (PEFC), enacted forest 

certification to deal with global deforestation issues. However, one important point not 

included within the international forest institutions above, is the relation between tropical forest 

loss and climate change issues. However, the existence of REDD+ is not a single effort in 

dealing with the problem of tropical deforestation - instead, it is a part of a long journey in the 

context of global environmental and forest governance contestation. The REDD+ initiative 

stimulated more attention toward the role of the forest as carbon storage (Constanze Haug & 

Joyeeta Gupta, 2013), as many other global institutions involve and link their programs with 

the REDD+ scheme. For example, the Sustainable Development Goals (SDGs) declared 
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sustainable forest management, restoration of degraded forests, and halting deforestation as 

included within one of their goals (Turnhout et al., 2017).   

 
4.3. Tropical Forestry and Global Climate Change Governance 

 
4.3.1. Forest and Climate Change Mitigation Agenda: An Opportunity 

Structure for International Policy Transfer of REDD+ 

  
The idea of a linkage between forest loss and climate change emerged in the late 20th 

century—over one century after the report of the British Association for the Advancement of 

Science in the mid-19th century. J. Gupta et al. (2013) identified several steps in the 

development of forest governance that led to the global climate policy (See figure 4.3). The 

first phase (pre-1990), when the discourse of climate change and forest issues were put onto 

the policy agenda, began with the Ministerial Conference on Atmospheric Pollution and 

Climate Change in Noordwijk in 1989. This conference resulted in the Noordwijk Declaration 

on Climate Change, which required a balance between deforestation and forest management. 

The Tropical Forest Action Plan (TFAP) and the ITTO were the next manifestation of the 

declaration. During second phase (1990-97), global cooperation on climate change started to 

include the forestry sector as one of the sources of GHG emissions along with the establishment 

of the global climate convention (the UNFCCC) in UNCED in Rio, 1992. However, forestry 

was just discussed in a parallel session at the conference since the industrial sector was still the 

prominent agenda. In the third phase (1997-2005), the forestry sector officially became an 

agenda under the Kyoto Protocol, especially through the Clean Development Mechanism 

(CDM), which allows developed countries to invest in emission reduction projects in particular 

programs on land use, land use change and forestry (LULUCF). During the fourth phase (2005-

2012), the international regime on climate change developed the proposals to reduce 

deforestation emissions (which would later on become REDD+), specifically requiring 

rainforest countries to reduce these emissions through deforestation programs (J. Gupta et al., 

2013; C. Haug & J. Gupta, 2013).  

In this connection, the emergence of the REDD+ scheme is a response to the failure of 

the Kyoto Protocol to include the forestry sector under its mechanism (Brown, 2013). The 

CDM and the LULUCF under the Kyoto Protocol exclusively intended for the Annex 1 

countries to fulfill their reduction emission targets under Article 3 (UNFCCC, 1998, 2008). 

Despite the CDM including tropical forestry, this scheme mostly focused on the role of 
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developed countries’ climate (UNFCCC, 2001, 2008). The CDM scheme offers an alternative 

for developed countries to fulfill their emission reduction targets by financing projects of 

reforestation/afforestation in developing countries (Maguire, 2013; Seymour & Busch, 2016; 

Viña, Leon, & Barrer, 2016). However, this condition meant that developing countries were 

left behind in participation on climate change mitigation, especially in the context of the 

forestry sector. This is because the CDM excluded deforestation and forest degradation issues 

due to the controversy of data leakage on reducing emissions, prompting many criticisms from 

many environmental NGOs (Holloway & Giandomenico, 2009; Seymour & Busch, 2016). 

Here, emission leakage refers to “the net change of GHG emission which occurs outside the 

project boundary, and which is measurable and attributable to CDM project activity” (Mizuno, 

2007).  

The next period of international contestation came after the deadlock at the Rio de 

Janeiro UNCED summit in 1992, which polarized North and South relations and created a 

dichotomy between developed and developing countries. This situation led to shared interests 

developing among many nations of the Global South and built unity in strengthening their 

influence in climate change negotiations. This shared interest refers to their common 

experiences, including both material and non-material interests, such as having similar 

historical experiences of colonialism, imperialism, and globalization, financial assistance, and 

transfer of technology for environmental management (Allan & Dauvergne, 2013; Williams, 

2005). However, there was also a debate among developed countries about the CDM, 

particularly between the Umbrella Group (US, Australia, Canada, Japan, and New Zealand) 

and the European Union, the Association of Small Island States (SOAS), and Brazil (Seymour 

& Busch, 2016). Despite this long controversy, the idea for encouraging emission reductions 

through tropical deforestation issues has continued as an alternative option under the 

international regime of climate change. Another group from tropical forest countries formed a 

Coalition for Rainforest Nations (CfRN) which incorporated Costa Rica, Papua New Guinea, 

the Democratic Republic of Congo, and some other rainforest countries. For the first time, this 

coalition proposed reducing emissions from deforestation (RED) at COP 11 2005 in Montreal, 

Canada. This idea garnered a positive response from many parties, then a rapid discussion and 

negotiation over RED developed broadly within and outside the UNFCCC. Since this COP, 

the notion of RED developed from RED to REDD, including forest degradation.  The next 

significant development occurred in COP 13 in Bali, 2007, when the idea of RED was 

expanded to REDD+, covering conservation and sustainable forest management.  





 85		

subsequently shape institutional patterns (M. Evans & Davies, 1999). This international regime 

appears as a significant structure in international regulation on environmental issues regarding 

its political contestation and negotiation over the global ecological problems (Maguire, 2013). 

The international regime of climate change has provided a new phase of global forest 

governance by developing the REDD+ scheme and requiring the participation of developed 

and developing countries (Annex1 and non-Annex1 countries) to overcome tropical 

deforestation issues. In this way, the UNFCCC has become a new centre for global forest 

governance that engages state and non-state actors at different governance levels. 

According to Archer’s morphogenetic framework, which emphasizes temporal 

structure and space through historical analysis (Archer, 1982; Carlsnaes, 1992), it is noticeable 

that the relations between structures and actions on international forest governance have been 

interactively evolving over time: the morphogenetic cycle. In this connection, this framework 

examines how structural aspects of forest governance, such as institutions, resulted from the 

actions of the agents through a set of policies, which later (and currently) would generate the 

next structural factors in the form of climate change governance. Hence, the existence of 

REDD+ as an instrument of global climate mitigation is a result of a long process of 

international negotiation and cooperation on tropical forest issues (see the phases in figure 4.3). 

These different phases reflect the temporal dimension in which the interaction between 

structures and agencies in managing tropical forests shaped the domain of climate change 

governance.  

The first and the second phases display the structural condition of global forest 

governance that focused on tropical forest loss (see table 4.1), principally through the 

ITTA/ATTO, TFAP, UNFF, and some other related efforts (see the detailed elaboration in 

section 4.2). As a result of many initiatives, the interaction between agents, such as national 

governments, and structures within the domain of tropical forestry governance, formed an 

international regime complex, referring to the flexibility of arrangements for particular issues 

without having a binding hierarchical structure (Rodríguez Fernández-Blanco, Burns, & 

Giessen, 2019). However, there has been no significant progress in dealing with tropical forest 

loss. Consequently, tropical forest governance was incorporated into the global climate change 

agenda, as stated in the Noordwijk Declaration in 1989. Along with establishing the UNFCCC, 

forest management was acknowledged as a potential source for greenhouse gases that required 

the parties’ commitment to promoting this agenda (J. Gupta et al., 2013; C. Haug & J. Gupta, 

2013). As a result, the third COP in Japan in 1997 generated the Kyoto Protocol, which for the 

first time, accommodates the forestry sector through afforestation and reforestation projects 
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under the Clean Development Mechanism (CDM) scheme, giving credit to the Northern 

countries for their investment activities in Southern countries (Brown, 2013).  

The third and the fourth phases indicate the dynamic of interaction among particular 

agents under the UNFCCC. As mentioned above, this occurred through extensive negotiations 

among the parties’ members, especially between developed and developing countries, with 

regards to the role of forestry on climate mitigation. Although the Kyoto Protocol also covered 

the forestry sector under the CDM scheme, developing countries had little impact on mitigation 

efforts. Consequently, the REDD+ scheme appeared as a response to the failure of the Kyoto 

Protocol in accommodating the developing countries’ interests. However, these long debates, 

in the end placed REDD+ as an alternative agenda determined through the decision of COP 13 

in Bali, called the Bali Roadmap. This decision officially acknowledges the REDD+ scheme 

as a mitigation agenda and prepares for the action plan through a set of mechanisms (Bali 

Action Plan).  However, this latest progress has not been settled with REDD+ for climate 

mitigation like other previous schemes under the UNFCCC.  

Nevertheless, the REDD+ scheme potentially mediated the deadlock in climate 

negotiations between the developed and developing countries. It provided confidence that the 

global agenda on climate change could still make progress (Angelsen & McNeill, 2012). The 

fifth phase refers to the consequences of the governance efforts of the previous phases. In this 

respect, there has been a transformation of structural conditions. REDD+ has become one of 

the prominent features for tackling climate mitigation as decided through the Warsaw 

Framework and the Paris Agreement (as treated in detail in the next section). Up until the COP 

21 in Paris, there have been 17 significant decisions of COPs related to the REDD+ scheme, 

covering methodological frameworks of REDD+ implementation and some other related 

supporting decisions (MoEF, 2018).  

It is evident that tropical forest loss has become a global concern, which has led to the 

actions of some international actors in establishing international structures on tropical forest 

management. Those international structures existed in the form of global forest governance, 

becoming an arena for negotiating the interest of relevant agents (state and non-state actors). 

Thus, those structures exist in the form of international regimes and institutions that produce 

specific rules and arrangements in forestry management (see table 4.1). Consequently, those 

arrangements shaped and constrained agents’ actions and, to some extent, led to the effort of 

structural transformation over time (structuration).  For instance, the failure of the tropical 

action plan in addressing the tropical forest loss generated an effort to incorporate the issue of 

forestry into climate change governance, particularly under the CDM scheme. However, CDM 
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also generated another failure to take forestry into account. In this respect, the emergence of 

the REDD+ scheme is the next result of this transformation, from global forest governance to 

global climate governance. Simultaneously, it provides an opportunity structure for policy 

transfer at the domestic structures (states and organizations), which also potentially led to the 

transformation at this level. 

 

4.3.2. The Origin and the Development of the REDD+ Scheme 

 

The discourse of RED officially appeared for the first time at COP 11 in Montreal 2005, 

with particular reference to Reducing Emissions from Deforestation (RED) in developing 

countries (Ekawati et al., 2019). In this respect, the RED scheme appeared due to a long period 

of a global effort in dealing with ‘wicked’ environmental problems, especially deforestation 

and forest degradation, at the same time as addressing the issue of climate change (Kimberly, 

2017; Levin et al., 2012). Through the Coalition for Rainforest Nations (CfRN), Papua New 

Guinea and Costa Rica proposed a collaboration concept paper - “Reducing emission from 

deforestation in developing countries: Approaches to stimulate action” - which was also 

supported by some tropical countries from Latin America and Africa (Gupta et al., 2016; 

Holloway & Giandomenico, 2009; Seymour & Busch, 2016; Viña et al., 2016). This proposal 

received a positive response from member countries at the Montreal Forum, including 

developed countries such as the G8 and the European Union, and the proposal was taken to the 

24th meeting session in the following year for the Subsidiary Body for Scientific and 

Technological Advice (SBSTA) (Holloway & Giandomenico, 2009; Seymour & Busch, 2016). 

SBSTA provided a report based on its assessment of the proposal and placed RED into the 

agenda of the COP 13 in Bali, Indonesia (Maguire, 2013).  

However, the basic idea of RED was developed in 1997, when the first RED style 

project was initiated in the Noel Kempff Mercado National Park, Bolivia, as a collaboration 

among three parties: energy companies, The Nature Conservancy (TNC), and the government 

of Bolivia (Holloway & Giandomenico, 2009). This project spent about $1.6 million to stop 

logging activities and land conversion of 2.1 million acres of government-owned land (Zachary 

& Jessica, 2016).  By 2005, this project contributed to reducing about 1.03 million tons of 

carbon emissions, and this project was expected to eliminate 5.8 million tons of carbon within 

a 30-year period (The Nature Conservancy, 2009). This project has also provided some benefits 

for restoring the environment and the incomes of the local community (Asquith, Vargas Ríos, 
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& Smith, 2002; The Nature Conservancy, 2009). This project became a pilot model for REDD+ 

implementation and stimulated a debate about the role of the forestry sector in dealing with 

climate change issues (The Nature Conservancy, 2009). However, there has been controversy 

over the project’s results, particularly regarding data leakage, and displacement activities of 

carbon emission to project sites (S. Brown et al., 2000; The Nature Conservancy, 2009). 

International Green Peace revealed that there is about 45% gap in reporting the actual data of 

leakage to the UNFCCC and the US Congress (Densham, Czebiniak, Kessler, & Skar, 2009; 

Zachary & Jessica, 2016).  

Despite this controversy, the idea to include tropical deforestation issues in climate 

change mitigation continues to develop under the international regime of climate change 

management. The success story of the Noel Kempff Mercado National Park became a tipping 

point in policy learning and policy transfer in the context of global tropical forest management 

and climate change mitigation.  Many scholars consider that the importance of policy success 

is crucial, as it makes policy transfer more likely (Legrand, 2012). In this connection, Noel 

Kempff’s success story helped to put RED into the forefront of climate change issues as an 

instrument to deal with deforestation and forest degradation. Consequently, further episodes of 

international climate change negotiations placed tropical deforestation as part of the agenda in 

each COP of the UNFCCC.  However, the idea of sustainable forest management had been 

developed long before RED emerged in the context of the climate mitigation agenda.  

The COP 13 developed the RED idea as part of the global climate change policy agenda 

(Angelsen & McNeill, 2012). At this COP 13, the group of the Central African Forest 

Commission (COMIFAC), proposed the term RED be changed to REDD+ - reduction emission 

from deforestation and forest degradation, plus the role of conservation, sustainable 

management of forest, and enhancement of forest carbon stocks in developing countries (Viña 

et al., 2016). This COP generated the Bali Road Map as a guideline for the future climate policy 

agenda and the reduction of emissions through deforestation (Seymour & Busch, 2016; Viña 

& Leon, 2014). The Bali Road Map contained five building blocks of the Bali Action Plan 

(shared vision, mitigation, adaptation, technology transfer, and finance). This COP set the 

agenda for action through demonstration activities in developing countries that also considered 

indigenous people and community forest rights. The COP 13 also provided more detail on 

implementing the idea of REDD+ into practice, which required participation from parties on a 

voluntary basis (C. Haug & J. Gupta, 2013). However, this voluntary status remains a focus of 

debate among parties in almost all UNFCCC negotiation processes, in particular between 

developed and developing countries.   
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The subsequent significant progress of REDD+ was reflected in COP 15 2009 and COP 

16 2010 in Copenhagen and Cancun. An important result from COP 15 was regarding 

methodological guidance for any related activities of REDD+, and included REDD+ finance 

through a Green Climate Fund (GCF). This guidance mainly requires the tropical countries to 

follow such activities as mandatory through Decision 4/CP.15 (COP 15 Copenhagen). For 

instance, identifying the drivers of deforestation and the instruments needed to limit them 

suggests actions that can reduce emissions and stabilize forest capacity as a form of carbon 

storage, providing an accountable national forest monitoring system in the process (Maguire, 

2013).  This COP also invited non-state actors, such as international organizations, non-

governmental organizations, and other related parties, to become actively involved in 

coordinating policy development and agenda regarding REDD+. 

Consequently, many parties (both state and non-state actors) which had not previously 

been involved within the UNFCCC structure have participated in various REDD+ preparedness 

programs. For instance, the World Bank initiated the Forest Carbon Partnership Facility 

(FCPF) to support carbon finance, and UNDP, UNEP, and FAO collaborated to establish the 

UN-REDD initiative to assist developing countries in preparing the implementation of 

REDD+. In addition, some individual state actors provided funding through the REDD+ 

partnership program, such as the Norwegian government, which instituted bilateral agreements 

with Indonesia, Brazil and other African countries in preparing for REDD+ implementation 

(C. Haug & J. Gupta, 2013).  

In this respect, REDD+ has become an arena for global governance practices in which 

actors from various backgrounds participate in multilevel forms of governance. These 

governance practices were consolidated through the decisions of COP 16 Cancun. The decision 

(set out in Decision 1/CP.16) recommended that developing countries adopt three phases (see 

figure 4.4) in preparing their responses. They began with national capacity building, including 

a national strategy plan, forest emission level or forest reference level, forest monitoring 

system, and the REDD+ safeguards system. They then moved to policy implementation, and 

full-scale REDD+ implementation based on the MRV (measurement, reporting, and 

verification) mechanism (UNFCCC, 2016). Various actors have initiated such activities at 

different scales through those activities, multilateral and bilateral, from international, regional 

to local levels, as already mentioned above. Another important point from COP 16 Cancun is 

about reconfirmation of REDD+ status as a voluntary initiative for developing countries, 

especially in the context of the provision of adequate and predictable assistance, such as 

financial, technical, and technological support following the national capacity of the 
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The Paris Agreement was the next milestone in the international agenda dealing with 

climate change. One prominent feature of the agreement is trying to keep global temperatures 

below an increase of 2°C and pursuing a worldwide effort to limit this to 1.5°C (Article 2, the 

Paris Agreement). Regardless of the controversies surrounding this target, COP 21 exceeded 

the predictions of many parties. The decision of this COP broke the long deadlock among 

parties, particularly between developed and developing countries, in formulating a new global 

climate change agenda (Parker & Karlsson, 2018). At this stage, all the parties have submitted 

their nationally determined contribution (NDC) as evidence of their commitment to reducing 

their emissions through global mitigation (Dalby, 2017). Thus, the parties under the UNFCCC 

will follow up negotiations openly, ensuring sufficient transparency to reach the NDCs target, 

strengthening collaboration in terms of financial mechanisms, and developing both market and 

non-market-based approaches (Iversen, 2016). 

In relation to the sustainability of REDD+, many parties still place high expectations 

on it, as they affirmed this scheme within their NDC submission (Hein, Guarin, Frommé, & 

Pauw, 2018). Thus, the Paris Agreement emphasises deforestation and forest degradation 

(Article 5, Paris Agreement), as one of prominent agenda items to reduce emissions and 

enhance carbon sequestration from the forestry sector (FAO, 2017). REDD+ is seen as an 

important scheme like the Kyoto Protocol, particularly in regard to the prospect of forest-based 

mitigation for fulfilling the global target in keeping the global temperature rise under 2°C 

(Turnhout et al., 2017). Henceforward, this agreement acknowledges the previous REDD+ 

related decision, such as the Warsaw Framework and Cancun Agreements, and the parties have 

also adopted three other REDD+ decisions including safeguards, alternative approaches for 

sustainable management of forest such as joint mitigation and adaptation (JMA), and non-

carbon benefit (UN-REDD, 2016). Those decisions then comprise a REDD+ rule book, which 

embodies rules and modalities as a guideline for REDD+ activities in developing countries 

(Sanz & Penman, 2016).  

Regardless of this progress, climate change finance is still a crucial issue among parties, 

including in the context of the REDD+ scheme. REDD+ offers a mechanism for payment 

distribution from numerous international climate funds (both public and private, please see 

Figure 4.5)) to the countries which reach their target in reducing emissions from deforestation 

and forest degradation (Angelsen et al., 2018). However, there is still no final decision on how 

the REDD+ activities will be financed, especially regarding the debate over REDD+ as a 

voluntary contribution from developing countries (Hein, 2019). Consequently, this condition 
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4.4. Indonesia and the REDD+ Development 

 

As one of the biggest tropical forest countries, Indonesia’s involvement in global forest 

governance has been part of the various global efforts mentioned above, particularly on tropical 

forestry issues (see table 4.1). In 1967, Indonesia joined the International Union for 

Conservation of Nature (IUCN), despite there being no domestic legal framework for this 

membership (MoFA, 2021). Indonesia has hosted and contributed to the Bali Declaration 1982, 

which was a recommendation of the World National Park Congress under the coordination of 

the IUCN. Following the previous Earth Summit at Stockholm 1972, this declaration 

reaffirmed the need for global commitment toward sustainable development and the role of 

conservation in supporting such an agenda ("The Bali Declaration," 1983).  In 1987, despite 

the Tropical Forest Action Plan (TFAP) being far from successful, the Indonesian government 

supported and adopted an agenda from TFAP into its domestic policies and programs (Collins, 

Sayer, & Whitmore, 1991). Under this scheme, the World Bank assisted the Indonesian 

government in formulating a five-year forestry sector plan that included reducing deforestation, 

pursuing sustainable forest management, conservation, reforestation of degraded lands, and 

developing technology to support sectoral programs (The World Bank, 1990). These two 

agreements are more examples of Indonesia’s participation in international forestry 

agreements. In general, Indonesia has ratified these agreements to provide a legal basis for 

domestic regulations and policies, as well as a prerequisite for inviting investment to finance 

such activities (Kartodihardjo & Jhamtani, 2009).  

Hence, Indonesian participation in global cooperation on tropical forest management, 

such as REDD+, is not new.  On the contrary, Indonesia has shown a solid commitment and a 

constructive position on international cooperation around climate change (Jotzo, 2012). At the 

same time, these cooperative agreements have determined policymaking and the institutional 

process of forest governance in Indonesia. In many cases, these agreements have the same 

goals and targets, such as the demand for limiting activities of resource exploitation. 

Consequently, this has affected political and economic preferences at the domestic level 

(Kartodihardjo & Jhamtani, 2009). However, among these environmental agreements and 

negotiations, Indonesia's position seems similar to other developing countries, or a Global 

South perspective, in particular, and represents the interests of tropical forest countries. Hence, 

following the pattern of negotiation with international organizations, Indonesia mainly aligned 

with the Group of 77 (G77) in many episodes of climate change negotiation, such as in the 
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Kyoto Protocol and Clean Development Mechanism. However, things are rather different in 

the context of REDD+ development. In the beginning, Indonesia showed little enthusiasm 

toward the idea of REDD+. It is noticeable that when the Coalition for Rainforest Nations 

(CfRNs) proposed reducing emissions from deforestation in COP 11 Montreal 2005, Indonesia 

did not fully support this CfRNs' proposal until 2009 (Allan & Dauvergne, 2013).   

Regardless of its membership, Indonesia seems to be more flexible in positioning itself 

in REDD+ negotiations, depending on the topic or issue at hand (Interviewee INA-1, 2018). 

Consequently, there are times when Indonesia joins its counterparts of developing countries, 

but there have also been times when Indonesia has joined the developed countries' perspectives.  

For instance, together with India, Indonesia was quite persistent in arguing that REDD+ 

activities must be conducted on a voluntary basis in developing countries. On methodological 

issues, especially on forest reference levels/forest reference emission levels (RELs/FRELs), by 

contrast, Indonesia has a different view from other developing countries in selecting 

approaches for RELs/FRELs. Among the three possible approaches, namely historical 

baseline, historical adjusted baseline, and projected baseline, Indonesia prefers a projected 

baseline similar to Australia, and also the historical baseline favoured by India and Brazil 

(Ardiansyah et al., 2012). Historical baseline refers to emission data based on historical periods 

in assessing the REDD+ performance, whilst historical adjusted baseline emphasises national 

circumstances within the historical period being used. Lastly, projected baselines use the trend 

of historical data to project the estimation of future emissions, with or without the REDD+ 

(Lee, Skutsch, & Sandker, 2018).  

In this respect, according to Allan and Dauvergne (2013), Indonesia's position can be 

categorized as a nation-state actor which has an ‘issue-specific power’. This refers to the 

condition in which a state actor has an influential position toward certain issues in a sector such 

as forestry. This issue-specific power is different from mainstream power classifications, such 

as economic and military capability (Allan & Dauvergne, 2013; Keohane & Nye, 1977). Thus, 

Indonesia has become a significant state actor in international forest-related negotiations as a 

big tropical forest country. According to the FAO (2016), Indonesia is the third-largest 

rainforest country worldwide and almost covers 50% forested area in the region of Southeast 

Asia. Indonesia is also one of the highest potential carbon storage sites and has the richest 

biodiversity globally (CBD-Secretariat, 2019; KPPN/BAPPENAS, 2016). By having this 

specific power, a country can potentially strengthen international cooperation on climate 

change, or vice versa. Considering its position, Indonesia has tended to adopt a flexible position 
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in the negotiation of the REDD+ agenda, whether emphasizing its self-determination or 

building a coalition with developed or developing countries (Allan & Dauvergne, 2013).  

Leveraging this position, Indonesia has been actively involved in the development and 

negotiation of REDD+. As the host country for the COP 13 Bali in 2007, Indonesia used this 

event as momentum for becoming involved in more proactive policies (Jotzo, 2012). Under 

Susilo Bambang Yudhoyono (SBY), Indonesia stated an ambitious commitment to reduce 

emissions by 26% through business as usual (BaU) and 41% following international assistance 

through various schemes such as CDM and REDD+. Hence, SBY designated climate change 

as a major part of his foreign policy (Anderson et al., 2015). In many global forums, SBY often 

promoted this issue to attract international investment in the context of the climate change 

agenda, following his development platform of ‘pro-growth, pro-jobs, pro-poor, and pro-

green.' As a result, Indonesia has been attracting bilateral and multilateral partnerships to invest 

in the REDD+ project preparation programs, such as with the government of Norway, which 

intends to offer $1 US billion on implementing REDD+. Indonesia also has some other bilateral 

partnerships with other donors in assisting the REDD+ preparedness programs, such as the 

USA, Germany, Australia, and Japan governments. Since 2007, there have also been some 

multilateral partnerships, such as the UN-REDD programs and Forest Carbon Partnership 

Facility (the World Bank), which pursue the implementation of REDD+ into the stage of result-

based payment as the final part of the REDD+ phase. This payment mechanism gives financial 

incentives for REDD+ host countries, which have provided reliable data in reducing emissions 

from deforestation within a certain period of time (GCF, 2019).  

Recently, the Indonesian government justified that its position has been considered 

more progressive, as the domestic effort on climate mitigation reveals positive progress. 

According to some interviewees from ministerial officers at the national level (Interviewee 

INA-1, INA3, INA15, 2018), in the context of implementation phases of REDD+, Indonesia 

has been categorized as being in the third or the last phase of the mandatory elements of the 

Warsaw Framework (see detail in the next section about REDD+ implementation phases). The 

third phase is designed to use result-based payment to reduce the emission rate from 

deforestation and forest degradation.  By 2020, Indonesia had received the first payment from 

the bilateral and multilateral agreements, from the Norway government and the Green Climate 

Fund (GCF) under the UNFCCC. Following this achievement, Indonesia’s image and position 

improved at the global climate negotiations. Lately, Indonesia is considered as demonstrating 

strong climate leadership, as well as its innovation over the low carbon development initiative 

(The White House, 2021). However, most of the participants of this research have different 
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view regarding the REDD+ implementation in Indonesia, which will discuss more in the further 

chapters.    

Regardless of the capacity of issue-specific power, Indonesia is still facing many 

challenges at the international level in relation to its forest management. In state-to-state 

negotiations, the challenge is to develop the capacity of Indonesia as an emerging power in the 

global economy. In this vein, Indonesian economic growth rates (pre-covid-19) have been in 

the upper 5 percent and place Indonesia as one of the G20 member countries. However, 

Indonesia is still struggling because of its lack of infrastructure, human development, and 

research and innovation (Fitriani, 2015). Consequently, Indonesia has had to adjust its position 

in the REDD+ negotiations. On one side, Indonesia is viewed as an emerging economic country 

and no longer relevant to be a host country for development aid. However, concerning state 

capacity, Indonesia still needs assistance to run many development programs, including in 

REDD+ implementation (Interviewee INA-1, INA-3, 2018).  

Another challenge, indeed, in the context of the development of its forest management, 

is the issue of indigenous rights. Although Indonesia has made some progress on climate 

mitigation, as mentioned above, Indonesia's capacity in managing deforestation remains a 

concern for many parties (Interviewee INA-1, 2018). The drivers of deforestation, such as 

agriculture and mining activities, seem to be the main cause of forest fires that still occur almost 

every year (Interviewee INA-9, INA-18, INA-20). Likewise, indigenous people's rights are still 

a significant issue in managing the forestry sector in Indonesia, as stated by the GCF experts 

(Jong, 2020). However, this is one of the main prerequisites of REDD+ and safeguarded 

through result-based payments. In this connection, according to several COP decisions, such 

as 1/CP.16, the REDD+ safeguard system must guarantee and ensure that this scheme 

accommodates and respects the rights of marginal groups and indigenous people, following the 

United Declaration on the Rights of Indigenous People. Thus, the challenge of Indonesia at 

global climate negotiations, especially in the context of REDD+, still leaves much to be done 

both at the domestic and international levels.    

 

4.5. The REDD+ scheme as an International Policy Transfer 

 

As already noted, global climate governance in the form of an international regime of 

climate change provides an opportunity structure for conducting policy transfer in forest 

governance for tropical forest countries. In this respect, Dolowitz (1997) and Stone (2004) 
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indicate that policy transfer helps spread ideas, policies, institutions, and even ideologies. It 

also occurs in the context of the REDD+ implementation. Particular ideas, policies, and 

institutions are consolidated by key decisions generated through COPs, such as the Bali Action 

Plan, Cancun Agreement, Warsaw Frameworks, and the Paris Agreement (UNFCCC, 2016). 

These decisions included methodological frameworks for REDD+ implementation, such as 

Forest Emission Level/Forests Reference Level (REL/FREL), MRV mechanisms; and some 

other related decisions such as National REDD+ Strategy and Action Plan, National Forest 

Monitoring System, and Safeguards Information System (UNFCCC, 2016). All these decisions 

represent rules and modalities for guiding the implementation of REDD+ activities in 

developing countries, also known as the rule book of the REDD+ (Sanz & Penman, 2016). 

Hence, to achieve of emission reductions, rainforest countries must formulate or adjust their 

policies and institutions to adopt the REDD+ activities as part of their domestic agendas. 

Indeed, those countries must create policies and institutional transformations to support such 

an agenda.  

In the beginning, the idea of REDD+ was to provide the rainforest countries with help 

to reduce their emissions from deforestation and forest degradation. It emphasised 

performance-based payment to reward a country's achievements in reducing emissions through 

a mechanism of Payment for Environmental Services (PES) from the global carbon market 

(Korhonen-Kurki et al., 2019; Lederer & Höhne, 2021). The tropical forest countries received 

a payment as a reward for achieving good forest management based on evaluation with a certain 

degree of measurement by the UNFCCC (Brown, 2013).  Following the success story of the 

Noel Kempff Mercado National Park project in Bolivia (The Nature Conservancy, 2009), the 

REDD+ scheme demonstrated a low cost and an effective approach to reducing emissions from 

the forestry sector (Angelsen, 2012). Stern's report considered that the mitigation effort through 

deforestation costs around $1-2 US per ton of CO2 compared to other mitigation options 

(Angelsen & McNeill, 2012; Stern, 2007). Here, the REDD+ offers a new discourse in valuing 

the role of forest as a form of carbon storage, which has a highly cost-effective approach 

according to the opportunity-cost method (Brockhaus & Angelsen, 2012; Hjort, 2020). Here, 

opportunity cost refers to “a measure of a land use change expressed in terms of money and 

physical units – instead of only physical units, as trade-offs are often compared” (The World 

Bank, 2011). 

Along with developing this initiative, the concept of REDD+ keeps growing and 

broadening in several aspects. The REDD+ scheme’s goals are not exclusively in the context 

of lowering carbon from the forestry sector, but also offer some other targets (so-called non-
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carbon or co-benefits of REDD+), including, for instance, the improvement of the livelihoods 

of forest communities, which focuses on poverty reduction and sustainable development, and 

features the importance of the governing landscape approach, including forests, agriculture, 

and other land uses (Turnhout et al., 2017). In more detail, Angelsen (2009) classifies these co-

benefits into four categories: forest conservation in the context of preserving biodiversity, 

socio-economic benefits, political transformation (which leads to better forest governance), 

law enforcement and the rights of vulnerable groups, and lastly, the environment and people's 

resilience in adapting to climate change issues. REDD+ activities thus have been working 

beyond a simple mechanism of Payment for Environmental Services (PES), and all the 

processes of REDD+ negotiation and implementation have become more complex, both 

technically and politically (Pistorius, 2012). This treats REDD+ as the so-called 'catalyst of 

climate-smart development' pathways in the rainforest countries (Turnhout et al., 2017). Thus, 

the process of REDD+ adoption and implementation in developing countries has become a 

contested policy arena. The core ideas of REDD+ will be more adjustable through the 

involvement of various actors, particularly external actors (Boer, 2020).  

Hence, as a result of several COP key decisions, the REDD+ scheme currently covers 

five forest-related, including reducing emissions from deforestation and forest degradation, 

conservation of forest carbon stocks, sustainable forest management, and enhancement of 

forest carbon stocks (GOFC-GOLD, 2016; UN-REDD, 2016; UNFCCC, 2016). However, 

those decisions have not provided a definition of these activities, offering flexibility of 

implementation by the host countries. Thus, this becomes a chance for the developing countries 

to adjust these activities to suit their national contexts (UN-REDD, 2016). However, the UN-

REDD programs provide detailed guidance which refers to various UNFCCC negotiations and 

can be used as references for developing countries to develop their REDD+ activities at the 

domestic level (See figure 4.7 as below).   
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management in countries' targets (McGregor et al., 2015). The application of this mechanism 

relies on forms of transnational governance, instead of individual states, as the idea of 

neoliberalism reinforces the role of market principles (Acciaioli & Afiff, 2018). Consequently, 

the operation of the REDD+ scheme attracts and involves various actors of global/transnational 

governance, which transfer the idea of REDD+ into domestic forest management in the 

developing countries. Thus, the process of policy transfer has taken place in line with a global 

agenda and is facilitated by a range of non-state actors.  

Despite REDD+ being a voluntary, non-binding agreement under the UNFCCC, this 

mechanism has become more influential in the transfer process. This process creates 

asymmetric relations between developing and developed countries, since the REDD+ 

preparation programs are highly dependent on financial and technical assistance from 

developed countries, particularly in preparing the REDD+ instruments, policies, and 

institutions (Brockhaus & Angelsen, 2012). This condition is noticeable from various forms of 

global governance, both bilateral and multilateral partnership of the REDD+ programs (Asselt 

& McDermott, 2016; C. Haug & J. Gupta, 2013; Maguire, 2013). In this vein, the process of 

the REDD+ transfer has occurred through two different platforms, including hierarchical state-

led networks under the UNFCCC and non-hierarchical partnership projects and programs 

(Reinecke, Pistorius, & Pregernig, 2014). 

Consequently, through a partnership program, the development of REDD+ capacity 

potentially allowed intervention in recipient countries in formulating related policies, 

institutions, and some other instruments (Silori, Wiset, Poudyal, & Vu, 2015). In this context, 

the REDD+ partnership programs are a potential learning mechanism that promotes the ideas 

mentioned above and identifies institutional and financial obstacles that help or hinder the host 

country to adopt the REDD+ scheme at their domestic level (Reinecke et al., 2014). In this 

way, the form of REDD+ policy transfer can refer to the so-called ‘negotiated or indirect 

coercive transfer’ that appears as a part of the agreement in bilateral or multilateral cooperation 

(M. Evans, 2010; M. Evans & Davies, 1999), particularly in the context of transnational 

partnership activities for developing and preparing the REDD+ implementation in developing 

countries. In this context, partnership refers to a collaborative activity arranged by two or more 

actors (state and non-state actors) in the form of a non-hierarchical mechanism to reach certain 

common goals (Reinecke et al., 2014). Consequently, policy transfer in the context of the 

REDD+ scheme refers to a negotiation process in which developing countries comply with 

influential donor countries, global financial institutions, and international organizations to 
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introduce policy reforms to secure grants, loans, or other forms of financial resources (M. 

Evans, 2010).  

Regardless of the predominant neo-liberal discourse over the development of the 

REDD+ idea, which emphasises the market's function, it is also noticeable that some other 

narratives developed by institutionalists, bio-environmentalists, and social greens, have also 

influenced the debate surrounding the notion of REDD+ (Angelsen & McNeill, 2012). These 

perspectives have dominated worldview debates on global environmental change for decades 

(Clapp & Dauvergne, 2011). The institutionalists focus on reform through good forest 

governance and law enforcement to manage the forest and protect the people's rights, while the 

bio-environmentalists stress moderating human behaviour toward the environment and the 

need to modify human activities beyond business. The social greens emphasise that humans 

and nature are inseparable entities. In this vein, the REDD+ scheme has accommodated 

different views on forest and climate management, such as emphasising marginal and 

indigenous people's rights over forests (Angelsen & McNeill, 2012; Hiraldo & Tanner, 2011). 

 

4.6. The Objective of the REDD+ Transfer 

 

The objective of REDD+ as a form of policy transfer has been integrated through 

several COPs decisions, particularly COP 16 Cancun and COP 19 Warsaw. These COPs set 

out some instruments through the three phases of REDD+ implementation and the Warsaw 

Framework as the result of COP 19. These COP decisions formed the general criteria to access 

the result-based finance/result-based payments in reducing emissions through REDD+ (Voigt 

& Ferreira, 2016). To this end, the developing countries have to adjust their domestic policies 

and institutions to fulfill the criteria for getting result-based payments. These criteria included 

developing a national strategy/action plan, a national forest reference emission level (FREL)/ 

national forest emission level (FRL), national forest monitoring system (NFMS), and a system 

to safeguard information (SIS) (Sanz & Penman, 2016; UN-REDD, 2016; UNFCCC, 2016).  
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However, these requirements offer flexibility in terms of implementations that 

accommodate the capacity of developing countries. The Warsaw Framework (15/CP.19) 

confirms that this national strategy or action plan must be in place before the payment of 

REDD+ result-based finance (UN-REDD, 2016; Voigt & Ferreira, 2016). Consequently, many 

developing countries have been putting their efforts into finishing their national strategies and 

action plans, which international agencies assist through specific REDD+ preparation 

programs (C. Haug & J. Gupta, 2013). Moreover, the UNFCCC provides general guidelines 

through such decisions (see the Cancun Agreement and the Warsaw Frameworks), without 

giving specific direction toward every single criterion, including in the case of the national 

strategy or action plan (UN-REDD, 2016). The notion of flexibility then becomes the basis of 

policy choices for any countries that adhere to this criterion. 

Through the partnership programs, the international agencies, such as the UN-REDD, 

offer and provide learning exchanges from various sources of good governance practices in 

supporting the REDD+ national strategy and action plan. Here, the UN-REDD program also 

provides detailed guidelines following the general decision under the UNFCCC through 

several series of the REDD+ modules.  Consequently, this process leads to policy transfer 

activities that involve various related actors and sectors, both at domestic and international 

levels.  

 

4.6.2. National Forest Reference Emission Level/Forest Reference Level  

 

As a methodological framework of assessment, National Forest Reference Emission 

Level/Forest Reference Level (FREL/FRL) is a benchmark of REDD+ countries’ performance 

that measured tonnes of CO2 equivalent annually (UNFCCC, 2016). Following the Cancun 

Agreement 1/CP.16, the rainforest countries are also required to submit their proposal of 

FREL/FRL to receive result-based finance (UNFCCC, 2016; Voigt & Ferreira, 2016). Unlike 

the national strategy/action plan, the UNFCCC provides more detailed guidance and has 

assigned a generic schedule for the FREL/FRL assessment process under the coordination of 

the UNFCCC secretariat, as stated within the Warsaw Framework (13/CP.19) and the decision 

of COP 17 (12/CP.17) in Durban (Sanz & Penman, 2016). This guidance indicates how to 

provide historical data about deforestation, considering issues of transparency, completeness, 

consistency, and accuracy of the data provided, including selecting methodologies, approaches, 
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methods, and models, and other points that have to be covered in producing the national 

FREL/FRL (UNFCCC, 2016).  

In terms of flexibility, the establishment of national FREL/FRL can be developed from 

the sub-national scale and then transitioned to the national scale. This flexibility also allows 

developing countries to adjust their national circumstances and improve their FREL/FRL over 

time (UNFCCC, 2016). However, the FREL/FRL modalities have to be consistent with a 

country’s greenhouse gas (GHGs) inventory as submitted to the UNFCCC.  This is more as a 

technical instrument, and the development of national FREL/FRL is becoming a crucial policy 

in complementing the other three criteria of the Cancun Agreement. In particular, this is related 

to development of the MRV process and the scope activities and scale implementation of the 

national strategy or action plan (UN-REDD, 2016; Voigt & Ferreira, 2016). Although the 

UNFCCC secretariat directs the technical process of this FREL/FRL, the contribution of 

multilateral and bilateral partnerships is also available in assisting the developing countries in 

conducting this criterion of REDD+ implementation. Thus, the process of policy transfer also 

involves various parties, as does the national strategy or action plan criteria.  

 

4.6.3. National Forest Monitoring System (NFMS) 

 

The national forest monitoring system (NFMS) is another technical requirement that 

must be undertaken before submitting the country’s proposal for result-based 

finance/payments. There are two COP decisions as guidance for developing the NFMS, namely 

COP 15 Copenhagen (Decision 4/CP.15), requiring developing countries to build their national 

forest monitoring system transparently in accordance with specific guidelines (UNFCCC, 

2016). Secondly, the Warsaw framework (Decision 11/CP.19), considers measurement, 

reporting, and verification (MRV) activities as the major function of the NFMS. The Warsaw 

framework requires MRV activities employing remote sensing and ground-based forest carbon 

inventory approaches, using the current technical criteria from the IPCC guidelines (UN-

REDD, 2016; UNFCCC 2016). Also, this framework reasserts the need for a robust system in 

which the data and information follow a transparent, consistent system over time, and are 

suitable for MRV activities and other methodological guidance under the UNFCCC (UN-

REDD, 2016; Voigt & Ferreira, 2016). Similar to the previous criteria, the NFMS also gives 

flexibility and a chance for improvement according to the phased approach of REDD+ 

implementation (UNFCCC, 2016).   
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4.6.4. Safeguard Information System (SIS) REDD+ 

 

Like other criteria, specific ‘safeguards’ also have a significant role in conducting 

REDD+ implementation. These safeguards are designed to ensure that REDD+ implementation 

does not cause harm and enhances other social and environmental benefits both for host 

countries and forest communities (Savaresi, 2016). Referring to the Decision 1/CP.16, the 

REDD+ activities should follow and promote seven social and environmental safeguards, 

known as the Cancun Safeguards, namely: (a) that actions complement or are consistent with 

the objectives of national forest programmes and relevant international conventions and 

agreements; (b) transparent and effective national forest governance structures, taking into 

account national legislation and sovereignty; (c) respect for the knowledge and rights of 

indigenous peoples and members of local communities, by taking into account relevant 

international obligations, national circumstances and laws, and noting that the United Nations 

General Assembly has adopted the United Nations Declaration on the Rights of Indigenous 

Peoples; (d) the full and effective participation of relevant stakeholders, in particular 

indigenous peoples and local communities, in the actions referred to in paragraphs 70 and 72 

of this decision; (e) actions that are consistent with the conservation of natural forests and 

biological diversity, ensuring that the actions referred to in paragraph 70 of this decision are 

not used for the conversion of natural forests, but are instead used to incentivize the protection 

and conservation of natural forests and their ecosystem services, and to enhance other social 

and environmental benefits; (f) actions to address the risks of reversals, and; (h) actions to 

reduce displacement of emissions (UN-REDD, 2016; UNFCCC, 2016).  

Accordingly, the COP 17 Durban (Decision 12/CP.17) reaffirmed that all the REDD+ 

activities at the national level must respect the safeguard information system whether the 

financial source is from a country-driven approach (UNFCCC, 2016; Voigt & Ferreira, 2016). 

Such an approach also gives flexibility for the developing countries to develop and improve 

their safeguards and information systems over time. However, it should provide consistent, 

comprehensive, and transparent information, including the process of safeguards that are being 

addressed and respected (UNFCCC, 2016; Voigt & Ferreira, 2016). In this connection, the 

safeguards also become a precondition for the developing countries to undertake the REDD+ 

activities and, at the same time, a prerequisite for getting financial aid or funding (Savaresi, 

2016).  
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Following these criteria above, the process of policy transfer in REDD+ 

implementation is thus more challenging. The transfer objects are not a single program or 

policy; instead, they are part of a complex model with various programs and policies. 

Steinbacher (2018), points out that more complex policy models can become a determinant 

factor of the transferring process due to learning and implementing a complex model that needs 

more capacities and resources.  In this way, a complex policy needs more technical expertise 

in addressing problems to developing solutions (Nicholson-Crotty, 2009), which will rely on 

various resources, both internal and external (Stone, 2004). Consequently, this transfer process 

involves various actors, linkages to multiple policies, and development sectors at the domestic 

level, especially in the context of national strategy or the criteria of action plan that need 

adjustment on forest policies. Thus, the process of policy transfer leads to policy contestation 

in the context of both national and sub-national policy levels, or events across these levels.  

Since the COP 13 Bali 2007, there have been about 50 countries that have initiated the 

REDD+ strategies, and more than 350 REDD+ projects and programs have been implemented 

across the rainforest countries worldwide (Angelsen et al., 2018). According to the 

International Database on REDD+ projects and programs linking Economic, Carbon and 

Communities data (ID-RECCO), by 2020, there have been 624 REDD+ initiatives in 65 

countries, of which 416 initiatives are still active, while 206 initiatives have been completed or 

are in inactive status (Atmadja, 2021). This number reflects that the process of REDD+ 

implementation keeps developing worldwide (see figure 4.8, a map of host and donor countries 

for the REDD+ projects globally), despite criticisms about the effectiveness of this scheme 

addressed previously. This development reflects optimism about the latest COPs’ decisions 

and also the suggestions from many studies about the prospect of REDD+ in the long term.  

 

4.7. The Architecture of the REDD+ Transfer in Indonesia 

 

As discussed above, the National REDD+ strategy is the prominent feature of the 

REDD+ transfer in rainforest countries globally. Indonesia has also emphasised developing 

this strategy in preparing REDD+ implementation at the domestic level. The Indonesian 

national REDD+ strategy offers a reform approach related to land-based development sectors, 

which significantly generate deforestation issues, including the forestry, agriculture, and 

mining sectors (MoEF, 2018b). According to the national REDD+ Strategy document, there 

are five pillars of strategy to implement the REDD+ scheme in Indonesia (Figure 4.9), 
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sources. The domestic experts have been involved and contributed through the national 

epistemic networks from various universities and research institutions, such as the Association 

of Indonesian Experts on Climate Change and Forestry (Asosiasi Ahli Perubahan Iklim dan 

Kehutanan Indonesia, APIKI), which works with the MoEF in formulating some related 

programs and policies. National and sub-national best practices are also considered sources of 

learning to develop the design of Indonesian REDD+. East Kalimantan province is an excellent 

example of developing REDD+ implementation at the sub-national level. In this respect, the 

experience of this province has become one of the role models for formulating REDD+ at the 

national and sub-national levels (Interviewee EK-16, 2018).   

Following the various sources of the Indonesian REDD+ strategy, the form of REDD+ 

transfer in Indonesia tends to be hybrid rather than simply copying what has been formulated 

through the COP decisions. Some policy transfer studies have considered that such conditions 

can occur in the transferring process, whereas change and adaptation are a necessity within this 

process of policy transfer (Porto De Oliveira & Pal, 2018). In addition, the REDD+ scheme 

provides flexibility for the host country in adjusting its REDD+-related policies and programs, 

depending on its capacity and conditions. In this connection, Indonesia has endeavoured to 

negotiate these terms and conditions to attract global partnership in supporting REDD+ 

implementation in Indonesia. Thus, there are more opportunities to accommodate and 

communicate the host country's needs in the case of the REDD+ transfer in Indonesia.   

In the case of international negotiation, Indonesia utilises the capacity of ‘issue specific 

power’ regarding its position as the third largest rainforest country globally and leading in the 

Asian continent. This position provides strong bargaining power for Indonesia to negotiate its 

REDD+ programs through bilateral and multilateral agreements. The LoI between the 

Indonesian and Norwegian governments is considered the success story of this advantageous 

position (Interviewees INA-1, INA-3, INA-25, 2018). This is because Norway is one of the 

largest funders and is very concerned about addressing climate change globally. In addition, 

Indonesia is also attracting numerous bilateral and multilateral partnerships in supporting and 

preparing for REDD+ implementation in the country. There have been hundreds of various 

REDD+-related initiative programs spread nationwide since 2003 (Simonet et al., 2020; 

MoEF,2022). Therefore, Indonesia has become one of the REDD+ powerhouses globally, 

which potentially significantly contributes to reducing forestry emissions.  
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However, since the REDD+ transfer covers both substantial and technical aspects of 

forestry and climate change governance in Indonesia, the Indonesian REDD+ transfer involves 

various actors and sectors from different levels of governance. The transfer process will be 

more complex and challenging when the transfer policy has more than one policy or program 

(Porto De Oliveira & Pal, 2018). At least three main sectors are significantly related to 

implementing REDD+ in Indonesia: forestry, agriculture, and mining. These three sectors thus 

have particular actors, both state and non-state actors, with different backgrounds and interests. 

Thus, despite its prospects in reducing emissions, the process of Indonesian REDD+ transfer 

faces particular challenges that will be further discussed in the following chapters.    

4.8. Conclusion 

 
 The REDD+ scheme has been a long process of innovation to develop an instrument 

of policy transfer activities in tropical forest countries, such as Indonesia. REDD+ is the 

consequence of global governance activities through formal and informal interaction processes 

under the international regime of climate change.  REDD+ can be thought of as an example of 

what Rosenau (2000), described as global governance: a global solution for climate mitigation 

in tropical forest regions that asks the parties to comply with a transnational scheme. Similarly, 

REDD+ can be understood through Giddens’s structuration framework and the 

morphogenetics approach of Archer, as REDD+ is the consequence of structural and agential 

interaction at the global level over time. As elaborated in the previous sections, the dynamic 

actions between agencies (state and non-state actors) and the existing structures, such as the 

TFAP, have led to a new global arrangement in climate change governance (the REDD+).   

Consequently, this novel form of global climate governance creates an opportunity structure 

for policy transfer through the implementation of the REDD+ scheme.  

In this respect, policy transfer occurs in vertical relations between the international and 

nation-state actors. Here, the object of transfer exists within the COP decisions of the 

UNFCCC, including the phases of the REDD+ implementation and the criteria within REDD+ 

to get result-based payments. Among four key criteria, the REDD+ national strategy or action 

plan is the crucial feature of REDD+ transfer.  This criterion refers to forest governance reforms 

that require related adjustment policies and rules, involving many stakeholders, addressing land 

tenure issues, and evaluating the drivers of tropical forest loss. The three other criteria 

(FRL/FREL, NFMS, and REDD+ safeguard) primarily refer to methodological or technical 

issues in the context of technological transfer. However, those criteria are interrelated and 
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affect each other. Therefore, the process of transfer needs to consider the relations among those 

REDD+ criteria.   

REDD+ transfer emphasizing a voluntary approach and a flexible mechanism in terms 

of implementation has rendered policy transfer more complex. As mentioned, REDD+ transfer 

involves various global actors through bilateral and multilateral partnerships in providing the 

finance and methodological approaches in preparing the REDD+ instrument at the domestic 

levels. In this vein, the tendency to influence a REDD+ national framework is inevitable, as 

the host and the donors (bilateral/multilateral) will have a set of agreements in the form of 

technical assistance, financing the REDD+ preparations, formulating related policies and 

institutions, and providing compensation through result-based payment. Consequently, the 

development of the REDD+ is potentially influenced by this process, particularly in 

formulating REDD+ related policies, institutions, and some other instruments. Here, the form 

of REDD+ transfer is best described a ‘negotiated or indirect coercive transfer’, as the 

consequence of complying to an agreement with donor countries, financial institutions, and 

some other forms of global financial sources, specifically in obtaining the result-based payment 

and other financial aids.  

Indonesia is one of the state actors engaged actively with the process of both global 

forest and climate change agenda. As one of the big tropical forest countries, one of the 

emerging economic countries, and a country vulnerable to climate change, Indonesia has a 

significant interest in the REDD+ scheme. These contingent realities influence the way 

Indonesian policymakers have responded to the process of REDD+ development and 

negotiation. Possible ‘issue-specific power’ means that Indonesia may play a different role 

compared to other international actors. In climate change negotiation, Indonesia seems to be 

flexible in its policy position, following the detailed context of the negotiation as elaborated in 

the previous sections. Thus, Indonesia may choose to align with developed countries or with 

the developing ones, depending on specific circumstances. While this behaviour suggests that 

Indonesia prioritises attracting bilateral and multilateral partners to invest in the REDD+ 

project preparation programs, REDD+ is also an important mechanism for assisting forest 

management reform in Indonesia. Thus, Indonesia has made this scheme a prominent part of 

its climate policy agenda particularly under the SBY. However, as a complex policy transfer, 

the Indonesian REDD+ faces a complex issue, including institutional process, state capacity, 

politics and economic contingencies, and the role of the REDD+ networks, which will be 

discussed in the following chapters.  
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 5. State Level Analysis of Indonesian REDD+ Transfer: The Interplay Between 

Forest and Climate Change Institutions  

 

 

5.1. Introduction 

 

This chapter elaborates the process of policy transfer at the state level of analysis, in 

which forest governance goes hand in hand with the climate change governance and REDD+ 

transfer in Indonesia. In this chapter, I employ a conceptual model based on historical 

institutionalism, which explains the role of institutional structures and processes and the 

possible importance of critical junctures in reshaping them. More specifically, this chapter 

examines the possible importance of 'path dependence' in Indonesia's climate change policy, 

particularly in implementing the REDD+ scheme. I explain how specific past events and 

practices shape institutions and their role in managing the climate policy of REDD+, and 

explain how relationships and processes within the Indonesian forestry institutions inhibit 

reform, paying particular attention to contingent political and economic forces that have shaped 

climate policy. This study maps the development of Indonesia's REDD+ programs during 

Indonesia’s democratic transition, highlighting its impact on the decentralisation and 

recentralisation of the forest institutions in Indonesia.  

In this chapter, I argue that the institutional transformation of forest institutions creates 

obstacles to the process of REDD+ transfer. The presence of REDD+ provides an opportunity 

to reform forestry sector governance, which has been dominated by the central government, 

particularly  the Ministry of Forestry (MoF), later becoming the Ministry of Environment and 

Forestry (MoEF) in 2015. The findings suggest that the interplay between forest and REDD+ 

institutions reflect how power asymmetries have occurred and led to the institutional continuity 

(re-equilibrium) and discontinuity of forest and climate institutions. The enactment of Regional 

Autonomy Law 23/2014, and the disbanding of the REDD+ Agency, provide re-centralisation 

of forest institutions and placing climate change issues under the coordination of the MoEF. 

However, this interplay also caused a transformation of the institutional design of forest 

governance in Indonesia. In particular, the REDD+ strategy and several related initiatives 
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contribute to the evolution of REDD+ structures and institutions and shapes the current 

development of Indonesian forest governance and institutions.   

Currently, the merging of Indonesia’s climate policy agencies (REDD+ Agency, and 

National Council of Climate Change) into the MoEF in 2015 has been an essential path of 

REDD+ implementation in Indonesia. Although REDD+ emerges in the forestry sector’s 

domain, it is necessary to note that it has a distinctive institutional trajectory because REDD+ 

represents the influence of an international policy agenda in dealing with climate issues. At the 

same time, the MoEF represents the national development agenda that covers many aspects 

and interests in relating to the forestry sector. As we shall see, the Indonesian REDD+ project 

coincided with fundamental changes in the institutional structure of forest governance through 

decentralisation policy (Setyowati, 2020). This policy has had an impact on central and 

regional relations, particularly in redefining the position of forest institutions, and the 

development of REDD+ institutions in Indonesia. Consequently, explaining both institutional 

paths becomes necessary to obtain a more comprehensive analysis of Indonesia’s REDD+ 

institutional design. 

This chapter has several sections. The following section elaborates the trajectories of 

the Indonesian forestry institutions which determine the pattern of Indonesian forest 

governance. A series of events is highlighted to provide historical context in examining the 

possible evolution of forestry institutions. It covers a period from the Dutch colonial era to the 

(post) reform period. The next section discusses the Indonesian climate policy institutions, 

especially in the context of the REDD+ implementation. This section explores how particular 

trajectories intersect with certain events to constitute a new juncture in forest and climate 

governance in Indonesia. The last section provides a comprehensive discussion of how the 

parallel institutional trajectories between Indonesia’s forest institutions and the REDD+ 

climate policy institutions have shaped and influenced the development of REDD+ 

implementation as well as the forest management sector in Indonesia. 

 

5.2. The Historical Path of Indonesia’s Forest Institutions 

 

5.2.1. The Dutch Colonial Period  

 

The institutional development of the Indonesia forestry sector began in the Dutch 

colonial period. However, significant change occurred during the first period of the New Order 
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(the Suharto Presidency) and the reform period (after the New Order regime). During the Dutch 

colonial era, control over forest and land derived from a centralised policy implemented 

through the Agrarian Law 1870, and Forestry Law 1927, that focused on Java and Madura 

(Boschordonantie voor Java en Madera 1927). Here, the land and forest area within these two 

islands were classified as state land (Staatsdomeinverklaring), and were managed and 

controlled by the colonial authority (Lazarus, 2008; Peluso & Vandergeest, 2001; Warman, 

2016).  

However, the Dutch colonialists relegated the rest of the land (outer islands or out of 

Java) management to the local community through local customary law (hukum adat), known 

as the indirect rule, which gave authority to local rulers and leaders through the origin 

administration or recognised as self-governing regions (Kelly & Peluso, 2015). However, the 

desire to occupy the outer islands remained, as it was part of the colonial mission, but was not 

fully realised because of the high cost of management and low economic interest (Obidzinski 

& Kusters, 2015; Warman, 2016). The colonial forestry approach became a basis for the 

development of forest institutions in this archipelago. This reflects the Dutch East Indies state’s 

designed of forest management, which based authority in the central government, especially in 

Java and Madura (Peluso, 1992). The purpose of this approach was to pursue the idea of forest 

conservation and limit local community activities over a forest area to avoid forest destruction; 

however, political and economic considerations remained the main reasons for this policy 

(Lazarus, 2008; Obidzinski & Kusters, 2015). This policy was influenced by a German 

approach to forest management, which led to the development of monoculture tree plantations, 

especially through development of teak forests in Java and Madura (Peluso, 1992).  

Moreover, the district (afdeeling) managed all the things regarding forest management, 

such as issuing specific procedures for logging, planting, and maintaining forest areas, as well 

as limiting local people’s activities in cutting certain wood types (Peluso, 1992). Up to this 

point, the contestation between the central government and the local community over land 

tenure provided the historical context for Indonesia’s forest management. However, the 

governance pattern in the outer islands tended to encourage autonomous management by 

providing authority to community leaders and allowing a customary approach vis-à-vis the 

colonial legal system (Obidzinski & Kusters, 2015). It was also the start of government and 

private sector cooperation to exploit forest resources, particularly in expanding agriculture, the 

wood industry, and industrial extraction (Vandergeest & Peluso, 2006). Thus, contingent 

political and economic forces determined to exploit natural resources have existed along with 

the idea of conservancy over the forest area since the Dutch colonial era.  
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5.2.2. Post-Colonial (Old Order Regime) 

 

In the period immediately after Indonesia declared its independence from Dutch 

colonial control in 1945, (and also during the short period of Japanese occupation), there were 

no fundamental transformations related to forest management in this country (Warman, 2016). 

The new government (under the Sukarno presidency, known as the Old Order) retained the 

Dutch colonial approach on forestry management and even employed the same administrative 

structure (forest services or jawatan kehutanan) to manage forest governance in Indonesia 

(Peluso, 1992). However, the outer islands still had autonomy to manage their own land and 

forest area strengthened by the Basic Agrarian Law 1960, but at the same time, this law was 

explicitly placing a significant role on the central government in administering local forests in 

the ‘national interest’ (Warman, 2016).  

Here, the effort to centralise forest management occurred along with massive 

deforestation in the 1950s, as forestry institutions were getting established through the Central 

Forest Service. Following the colonial approach, a conservation approach was also used to 

strengthen the role of the central government through the administrative structure of forest 

management (Lukas & Peluso, 2019; Vandergeest & Peluso, 2006). In this way, the central 

government started to exploit the forest area in the outer islands (Java and Madura), such as 

Kalimantan and Sumatera islands, by facilitating several logging activities (Warman, 2016).  
 

5.2.3. New Order Regimes 

 

Following the collapse of the Old Order (Sukarno's regime), the effort to centralise 

forest sector management continued under the New Order. A year after Suharto took over the 

Presidency, he issued the Basic Forestry Law of 1967, which declared the central government’s 

control of around 143 million hectares of Indonesia's forest area – nearly 70% of its total land 

area (Barr et al., 2006). This law provides an authority to the Ministry of Forestry (MoF) to 

control and manage all the things related to the forestry sector (Art.5 (1)), which to some extent 

was depicted as the largest land grab in agrarian history (Lazarus, 2008; Fay & Sirait, 2002) 

or, alternatively phrased, as the greatest act of state territorialisation (Vandergeest & Peluso, 

1995). Thus, the main feature of the MoF was that it operated on behalf of landlords, rather 
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than as a conservation institution, in which this state agency prioritised the needs of business 

interests and forest exploitation, leading to a patrimonial bureaucracy (King, 1996).  

The Basic Forestry Law deprived indigenous people of rights over their lands, and the 

MoF began to look like a state within a state regarding its power capacity (Interviewee INA-

11, 2018). This law helped the New Order to strengthen its supremacy by providing forest 

concessions and creating forest institutions that accommodated cronyism and the interests of 

private capital (Mulyani & Jepson, 2017). Although the colonial and post-colonial (Sukarno 

presidency) periods became the first part of the formulation of forestry institutions, the 

enactment of Basic Forestry Law 1967, under the New Order regime, had created a new form 

of Indonesian forestry institutions, which were characterized by centralistic, authoritarian and 

military bureaucratic ideologies. These characters were linked to political economic 

contingencies that will be elaborated in more detail in the chapter 6.  

The Suharto regime used forest and forestry-related sectors to stimulate Indonesian 

economic growth in order to substitute for oil industries due to the drop in the price of oil and 

to increase national revenue (Gellert, 1998). Here, the regime initiated some development-

oriented capitalist programs, in particular, covering agriculture sectors such as estate crops, 

forest industry, and mining exploration (Peluso et al., 2008). In initiating this effort, Suharto 

also issued some other supporting policies such as foreign and domestic capital investment 

policies in 1967 and 1968 (Barr et al., 2006; Dauvergne, 1993; Lazarus, 2008; Tsujino et al., 

2016), as well as the Government Regulation No.21/1970 on 'Forest Exploitation Rights' (Hak 

Pengusahaan Hutan-HPH). These policies provided foreign and domestic capital with huge 

timber concessions, initiating their business in the Indonesian rainforest (Obidzinski & Kusters, 

2015; Resosudarmo et al., 2012). The government also guaranteed political and security 

stability through a military-bureaucratic authoritarian approach for climate investment in 

Indonesia (Peluso et al., 2008). Along with other investment policies, centralisation of forest 

management under the MoF's single authority has been shaped by the dynamic of state vested 

interests, patronage politics, and crony capitalism. 

This set of policies reinforced Indonesia’s dependence on forest resources to finance 

and strengthen its national economy. During the first period of the Suharto regime, timber 

production increased significantly by 26.6 million m3 (470%), and state revenue from logging 

exports was boosted by US$ 562 million in 1973, and it entered a timber boom by earning US$ 

1.5 billion at the end of 1970s (Barr et al., 2006). In this light, the Suharto regime assigned 

forestry as a strategic sector status  to obtain foreign investment to finance the Indonesian 

development program, as mentioned on the Five-Year Plans of Development Agenda I 
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(Rencana Pembangunan Lima Tahun I – REPELITA I) (Mizuno & Kusumaningtyas, 2016). 

This development strategy gave at least 50,000 hectares for each HPH that proposed a business 

in the forestry sector. About 60 million hectares of forest had been allocated for this scheme 

by the end of the regime (Lazarus, 2008).  

Moreover, in 1970, the Indonesian government also launched the Forest Land Use by 

Consensus Policy (Tata Guna Hutan Kesepakatan-TGHK), which was later modified in 1980 

and 1981— a classification of state forest zones into some categories, such as production 

forests, protection forests, conservation forests, and a convertible production forest which was 

mostly for logging and estate crops (Siscawati, et al., 2017).  Through this policy, the 

Indonesian government helped mining and palm oil companies to gain permits for the 

exploration of forest area. However, this policy limited the logging companies to developing 

forest plantations within the territory of production forest, as well as facilitating the conversion 

of those areas for palm oil crops and coal mining exploration (Resosudarmo et al., 2012). At 

the same time, this provision also indicated that the New Order, through the MoF, reaffirmed 

its authority over the forest and generated a 1:500,000 scale TGHK without the participation 

of stakeholders in the forestry sector (Mulyani & Jepson, 2017). 
 

5.2.4. Reform /(Post) Reform Periods 

 

One aim of reform was concerned with decentralisation issues - an effort to reduce the 

absolute authority of the central government in many sectors, including toward land and 

forestry area management. The reform period began after the collapse of the authoritarian New 

Order regime in 1998, initiating some significant changes in Indonesia’s forest institutions.  

First, President Habibie, as Suharto's successor, approved the Regional Autonomy Law No. 

22/1999 and the Law on Fiscal Decentralization No.24/1999, to fulfill public demands for 

fairness and balance relations between local and central government (Barr et al., 2006; Mulyani 

& Jepson, 2017). These laws gave more control to regional governments (provincial, district, 

and municipality levels) over many policies, except for international affairs, defence and 

security, fiscal and monetary policies, judiciary, and religious affairs (Barr et al., 2006).  

In line with these regulations, the central government more specifically introduced a 

new Basic Forestry Law (BFL), No. 41/1999, replacing the BFL 1967 which purported to re-

establish the role of local government in managing the forestry sector as well as acknowledging 

the right of ‘adat’ communities to manage ‘customary forest’ (hutan adat). Although this law 
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provided more authority to the central government and re-established the MoF as the most 

powerful state agency in Indonesia (Ardiansyah et al., 2015). In other words, the Law 

No.41/1999, reaffirmed that the forestry sector remains largely under the central government. 

Despite the vagueness of many articles of this law, it reasserted central government authority 

and limited the regional government functions regarding forest management, such as in 

Articles 2, 4, and 5 regarding the status of forest, boundaries and forest classification, and 

utilising and controlling forest sources (Barr et al., 2006; Lazarus, 2008). This condition thus 

reflects to regain the central government’s control, especially in relation to capital investment 

in natural recources, following the centralistic pattern under the New Order (Barr, 2001). The 

different interpretations over these Laws led to tension between central (the MoF) and regional 

governments (district levels), especially concerning forest concession permits which were 

issued by the district governments and cancelled by the MoF (Barr et al., 2006).  

However, the vagueness of this policy also impacted on overlapping authority among 

the various level of governments and among national state agencies in arranging the activities 

related to forest sources, even creating tension among state and non-state actors, including 

environmental NGOs, community groups, and business groups (Mulyani & Jepson, 2017; 

Tsujino et al., 2016; Warman, 2016). Since the MoF was the agency that drafted this law, it 

was seen as an effort by the central government to restore its supremacy over forest sector 

management (Barr et al., 2006; Lazarus, 2008). Regrettably, forest-related conflict increased, 

and massive deforestation and forest degradation occurred due to forest over-exploitation 

through uncontrolled forestland clearance and illegal logging activities (Mulyani & Jepson, 

2017; Tsujino et al., 2016). 

In response to this fluidity, Regional Autonomy Law No. 22/1999 was revoked and 

replaced with Regional Autonomy Law No. 32/2004, as proposed by both local and central 

governments, as well as many other parties, such as civil society and private sectors, though 

from different perspectives. The central government considered that this law's problems 

encompassed certain issues, such as national disintegration, unclear responsibility, and 

accountability of local autonomy practices. However, the Local Government Associations, 

both the All Indonesia Association of Provincial Governments (Asosiasi Pemerintah Provinsi 

Seluruh Indonesia, APPSI) and the All Indonesia Association of Municipalities Government 

(Asosiasi Pemerintah Kabupaten Seluruh Indonesia, APKASI), focused more on empowering 

transparent mechanisms of coordination among different levels of governments (Barr et al., 

2006). In this way, Law 32/2004 provides a broadening role to regional governments on natural 

resources management, such as spatial planning, rights to gain revenues through natural 
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resource exploration, as well as responsibility toward environmental protection and 

conservation, as well as clarifying the authority of regional government and customary 

community rights (Patlis, 2005).  

Nevertheless, the central government still had a chance to control and force local policy, 

especially in regard to the issue of inconsistency between national and regional policy. The gap 

within the Law 32/2004 seems to have been an effort for Jakarta to reconsolidate its authority 

over the regional government particularly the forestry sectors (Barr et al., 2006; Patlis, 2005). 

More specifically, Government Regulation No.6/2007—about forest allocation, forest 

management plan, and land utilization—gives more opportunity for forest access to the 

community, through some categories of social forestry, such as village forest and community-

based forest (Siscawati et al., 2017). However, pseudo-decentralisation has become a 

characteristic of those various policies, such as Article 62 on BFL 1999, which still gives the 

central government the authority to issue the License for Exploiting Forest Timber (Izin Usaha 

Pemanfaatan Hasil Hutan Kayu, IUPHKKs) (Lazarus, 2008). In this case, the central 

government and regional governments emphasise different regulations pertaining to their 

interests in forestry sector management. The central government emphasises more the BFL 

1999, which still gives them control toward the forestry sector, while the regional governments 

cite regional autonomy law 32/2004, providing them more access toward forest management 

(Lazarus, 2008).  

 

5.2.5.  (Post) Reform Period 

 

There has been a debate among scholars regarding the end of the reform period or 

democratic transition in Indonesia. Some argue that the institutional transformation has given 

Indonesia a better election mechanism and decentralisation of authority through the Regional 

Autonomy Law (Aspinall, 2005; Diprose et al., 2019). Others consider that Indonesia is still in 

an unfinished transition, due to the domination of the status quo in recent Indonesian politics 

(Lindsey, 2018). However, in 2014, under Joko Widodo's presidency, the national government 

again made substantial changes to Law No.32/2004, replacing it with the new Regional 

Autonomy Law No.23/2014, which became the third amendment since regime autonomy was 

initiated in 1999. The initiative of the revision appears as the effort to minimise the disharmony 

of coordination among various levels of government, and diminish the authority of district and 
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municipality levels by giving more authority to the provincial government as the representation 

of the central government at the regional level (Jaweng, 2014).  

In the forestry sector, this law particularly revoked the roles and the authority of the 

district governments. It revived the exclusive power of the central government over forest 

sector management, planning, and licensing. However, there has been a repositioning of the 

provincial government to take part in forestry sector management. Still, it is merely 

implementing central government policy at a practical level, such as land tenure, conflict, 

resolution, ratification, and monitoring the use of forest areas (Steni, 2016). Even the 

customary forest rights that have been approved through the Constitutional Court No.35/2012 

became vague in terms of implementation, as the customary community (Komunitas Adat) was 

required to propose its customary forest map, but experienced a deadlock in the submission 

process (Interviewee INA-12, 2018).  

Some experts on public policy, such as Professor Hanif Nurcholis from the                                                                         

Open University, argue that this law renders the position of central government even stronger 

and reverses the flexibility of regional government in arranging their resources (Tempo, 2017). 

As a result, the central government is more flexible to manage and explore the sources on 

behalf of national economic development, while the local governments again have difficulties 

to improve their development agenda and are entirely dependent on the central government 

budgeting (Jaweng, 2014; Tempo, 2017). Instead of being committed to environmental issues 

or customary rights, including climate change, current government policies actually perpetuate 

control by political interests. This is very visible through the policy packages offered by Joko 

Widodo’s presidency, including this Regional Autonomy Law (Interviewee INA-9, INA-21, 

2018). Regardless, the district and the provincial levels still have roles and contributions in 

managing the forestry sector, but it is merely in the context of inventorying and proposing some 

forest categories, which does not provide a significant local revenue as in the previous law. 

This license process provides an economic benefit for the central government, which is 

generated from the payments of the concession holders, such as reforestation compensation 

and some other charges (Steni, 2016).      

Moreover, the patterns of this institutional structure and process that lead to re-

centralisation have directly impacted the climate change policy of REDD+, in particular, 

revealing the power asymmetries among other significant actors and sectors. As an 

international effort on climate change mitigation, REDD+ activities are totally within the 

domain of forest institutions. Previously, REDD+ Agency (Badan Pengelola REDD+, BP-

REDD+) was an independent body and had a similar position with other ministries. In this 
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matter, the MoF, as the dominant representative of forest institutions, had a small role, such as 

in mapping forest regions in the context of moratorium policy, and some other related REDD+ 

activities in the forestry sector (Ardiansyah et al., 2015). Later, the MoF had a chance to regain 

its authority through the launch of the Law No.23/2014, including to take over all REDD+ 

agency’s activities, as this agency was disbanded in 2015.  

Hence, the continuation of the old pattern is perpetuated by some new policies and 

actions of the central government, particularly during the second period of the Joko Widodo 

presidency. Some observers consider this relates to the underlying logic of new 

developmentalism of Joko Widodo, which largely follows that taken by Suharto, who believed 

that economic growth was necessary to maintain political legitimacy (Bland, 2020; Warburton, 

2016, 2019). Like the Suharto regime, the development of infrastructure and investment 

became a major focus of the Widodo regime’s efforts to increase connectivity and boost 

economic growth. By comparison, environmental issues, including REDD+ and sustainable 

forest management, have received little attention on the current government agenda (Dwisatrio 

et al., 2021). In this vein, Nawacita or the development programs of Joko Widodo since his 

first period, which concern environmental issues, are not seriously addressing these problems. 

Instead, development programs support and facilitate the pathway for investments and business 

interests (Interviewee INA-9, 2018). Even in a media interview, he explicitly stated that the 

environment is not his priority agenda but development (BBC Indonesia, 2020). Thus, it is not 

surprising when the central government preserves the control of natural resources to support 

such policies and programs.  

 

5.3. Indonesia’s REDD+ Trajectories 

 

5.3.1. The Origins of Indonesia’s Climate Policy Institutions 

 

The path of Indonesia's participation in international efforts to mitigate climate change 

started in the last decade of the New Order. In 1992, Indonesia signed the United Nations 

Framework Convention on Climate Change (UNFCCC). Two years later, Indonesia ratified 

this convention through Law No.4/1994 and became part of the non-Annex 1 Group countries 

in the UNFCCC (DJPPI, 2020). Indonesia has been involved in a number of programs of 

mitigation and adaptation, including under the Kyoto Protocol and the REDD+ scheme. The 

discourse of REDD+ officially appeared for the first time at the COP 11 in Montreal 2005, 
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which addressed Reducing Emissions from Deforestation (RED) in developing countries 

(Ekawati et al., 2019). Through the Coalition for Rainforest Nations (CfRN), Papua New 

Guinea and Costa Rica proposed a collaboration concept paper - “Reducing emissions from 

deforestation in developing countries: Approaches to stimulate action” – which was also 

supported by some tropical countries from Latin America and Africa (Gupta et al., 2016; 

Holloway & Giandomenico, 2009; Seymour & Busch, 2016; Viña et al., 2016). This scheme 

encourages the developing countries (non-Annex1 countries) to participate by reducing their 

emissions through forest and land-use management (MoEF, 2018b). In short, this scheme 

provides incentives for tropical countries that made protection efforts and proper forest 

management (Ardiansyah et al., 2015). 

COP 13 in Bali ,2007, was a significant event for the development of the global REDD+ 

initiative, as well as for the Indonesian path of forest governance. This COP developed the 

scope of RED, which became REDD+, covering forest degradation, conservation, sustainable 

management of forests, and enhancement of forest carbon stock (Viña et al., 2016). The Bali 

Action Plan and Bali Road Map – which originated from this COP – provided the guidelines 

in terms of techniques, mechanisms, and methods of REDD+ implementation (Apriwan & 

Afriani, 2015). Lately, this instrument involves both public and private funds at various levels 

of governance in reducing carbon emissions from the forestry sector (Angelsen et al., 2018).  

Later, under the SBY presidency, Indonesia asserted its commitment to climate 

mitigation by proposing Indonesia’s targets to reduce emissions, ranging from 26 percent 

(business as usual) to 41 percent (with international support) (MoEF, 2018a.). The Indonesian 

government also established the National Council of Climate Change (Dewan National 

Perubahan Iklim, DNPI), as a focal point through Presidential Decree 46/2008, charged with 

formulating national climate change policy and strategies, including the REDD+ preparation 

(Indrarto et al., 2012). The next step of progress for REDD+ preparation was the cooperation 

with the Norwegian government by signing Letter of Intent (LoI) in 2010. This LoI became an 

important milestone for transferring REDD+ in Indonesia. Despite the UNFCCC secretariat 

formulated such criteria for REDD+ implementation, it also provided a flexibility to adjust 

domestic condition of host countries. Thus, this LoI, thus provides a design for how the 

Indonesian REDD+ should function, with focuses on a national strategy, preparing REDD+ 

institutions and policy instruments, and other related initiatives, such as forest moratoriums, 

and the One Map Initiative (Purnomo, 2012). It is important to note that the actors who 

arranged such agreements were not under the Ministry of Forests. According to one interviewee 

from the national level, the process of climate negotiation, including in the case of the REDD+ 
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scheme, was not in the hands of the MoF: it was mostly through Bappenas and UKP4, which 

predominantly consisted of former environmental activists, technocrats, and civil society 

organisations (Interviewee 24, 2018).  

At this point, this set of events created a critical juncture for institutional transformation 

in forest governance in Indonesia, which highlighted the potential of REDD+ as a device to 

transform forest management in Indonesia. Pierson (2004), and Capoccia and Kelemen (2007) 

emphasise that junctures are critical because they place institutional arrangements on 

trajectories which later become difficult to alter. Here, the REDD+ scheme and some REDD+ 

related programs and policies (see figure 1), generated an intersection or interplay within 

various paths of forest institutions, and led to the possibility of a new path for forest governance 

institutions in Indonesia, providing new institutional designs, replacing the old with the new, 

and involving new actors. The transformation later became challenging to reach a policy 

outcome due to the persistency of the original institutions, however, regardless of this, the new 

paths potentially offer effectiveness and efficiency for forest governance institutions in 

Indonesia.  

 

5.3.2. Institutional Design of REDD+ and Related Initiatives 

 

In the context of institutional development, Indonesia established the REDD+ Task 

Force through Presidential Decree No.19/2010, to prepare the institution of REDD+ and to also 

coordinate among other related agencies. This task force mainly consisted of non-bureaucratic 

personnel - such as former NGO activists, scholars and technocrats - who were believed to be 

potentially more efficient and effective in running the REDD+ program, moving beyond 

neopatrimonialism that has been entrenched in Indonesian forestry bureaucracies since the 

New Order regime (Interviewees INA-14, INA-22, 2018; Lederer & Höhne, 2021). However, 

representatives from several associated institutions are also involved within the team, such as, 

the National Development Planning Agency (Bappenas), the Ministry of Forestry (MoF), the 

Ministry of Environment (MoE), the Secretariat of the Cabinet and Presidential Office, and the 

Presidential Unit for Development Monitoring and Oversight (Unit Kerja Presiden Bidang 

Pengawasan dan Pengendalian Pembangunan, UKP4) (Indrarto et al., 2012). Furthermore, the 

Indonesian REDD+ Agency (Badan Pengelola REDD+, BP REDD+) was formed through 

Presidential Decree No. 62 of 2013, directly under president coordination (Apriwan, 2017; 

Ardiansyah et al., 2015). This agency was responsible for the coordination, synchronisation, 
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planning, facilitation, management, monitoring, supervision, and control of REDD+ 

implementation in Indonesia (DJPPI MoF, 2020). By having these tasks, this agency became a 

device in addressing forest governance reform and has a challenge ahead in building 

coordination among other related agencies both at the national and local levels (Mollins, 2013; 

Ardiansyah et al., 2014). 

According to the decision of COP-16 UNFCCC, 1/CP.16, there are three phases in 

implementing REDD+: readiness, implementation, and result-based actions phases (UN-

REDD, 2016). Indonesia currently is in the process of finalising stage 3, which covers financial 

instruments and institutions as supporting units for REDD+ implementation (Interviewee INA-

1, INA-3, 2018). Since 2007, there have been several REDD+ program activities in Indonesia, 

such as organizing several initiative programs, strengthening technical and institutional 

capacity on forest management, including the national MRV (Measuring, Reporting, and 

Verification) system, Indonesia Forest Reference Emission Level (FREL), and the Indonesia 

REDD+ Safeguard Information System (SIS) (Interviewee INA-1, INA-3, 2018). Recently, the 

Indonesian government has set up an Environmental Fund Management Agency (Badan 

Pengelola Dana Lingkungan Hidup, BPDLH), that will manage all the funds in various 

environmental activities, including REDD+ implementation (Jakarta Post, October 11, 2020).  

The REDD+ strategy is one of the significant aspects of progress in REDD+ 

implementation in Indonesia.  The REDD+ strategy encourages some related policies to 

endorse forest governance reform, such as a forest moratorium, the One Map Initiative, 

restoring peatland across the country, reformulating social forestry, and initiating land reform 

policy (Boer, 2019; MoEF, 2018b, 2018c; Mulyani & Jepson, 2017; Tacconi & Muttaqin, 

2019). However, it is noticeable that the document of the national REDD+ Strategy has no 

legal force, like other policies in the context of climate change and the forestry sector, such as 

the National Action Plan for Greenhouse Gas Emission Reduction (Rencana Aksi Nasional 

Gerakan Rumah Kaca, RAN-GRK), which is regulated through presidential decrees 

No.61/2011 (Ardiansyah, Marthen, & Amalia, 2015). Regardless, the REDD+ National 

Strategy is still used as a guideline, but it is a lawless policy document which can be adjusted 

or even rescinded according to the wishes of dominant political interests. Interestingly, the 

document of the REDD+ strategy at the provincial levels is regulated through the Governor 

Decrees, including the REDD+ pilot projects in 11 provinces.  

Moreover, under the SBY presidency, the forest moratorium and One Map Initiative, 

were two policies which directly responded to the implementation of REDD+ in Indonesia. 

These initiatives are part of the LoI between Norway and Indonesia’s cooperation on REDD+ 
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preparation in Indonesia (Maxton-Lee, 2020; Purnomo, 2012). The forest moratorium focuses 

on re-arrangement on forest zone and territory, evaluation on forest concessions and permits, 

as well as forest sustainable governance (Purnomo, 2012). The One Map Initiative aims to 

resolve the issue of overlapping and divergences of maps among other state agencies (national 

and sub-national levels), companies, and custom communities. This initiative aims to reform, 

coordinate, and consolidate geospatial data used in accelerating national development 

(Mulyani and Jepson, 2017).  

Subsequently, during the Joko Widodo presidency several related programs were 

developed, such as peatland restoration, social forestry, and land reform policy. The peatland 

restoration initiative was a response to the devastating forest fires in 2015. In this regard, the 

Indonesian government established a Peatland Restoration Agency (Badan Restorasi Gambut, 

BRG), in order to manage and facilitate the effort to restore the function of peatland 

ecosystems, as well as to prevent the recurrence of peatland forest fires and its impacts (BRG, 

2017). In addition, social forestry and land reform policies (Tanah Objek Reforma Agraria -

TORA) provided legal access and opportunity for local community and customary groups to 

use forest resources for economic development through sustainable forest management 

approaches (Erbaugh, 2019; Fisher, Dhiaulhaq, & Sahide, 2019; KSP, 2016).  

In following up this policy, the government targeted about 9 million hectares of land 

(approximately 4.1 million hectares belongs to forest area) to support the TORA program, and 

around 12.7 million hectares of state forest will be assigned as social forestry programs (MoEF, 

2018). In this context, through the path dependence perspective, the presence of REDD+ has 

become an exogenous factor, linked to these policy implementations, and interacting with state 

agencies both at the national and sub-national levels. However, REDD+ is more of an 

international voluntary scheme: it has provided a series of forest management changes in 

Indonesia through the Indonesia-Norway agreement, enhancing its implementation in this 

tropical country (MoEF, 2018a, 2018b). Thus, the institutional transformation of Indonesia's 

forest has been linked to international climate change governance in the context of the REDD+ 

scheme. 

In this context, path dependence led to REDD+ becoming an endogenous factor, and 

an important influence on policy implementation and coordination of state agencies at the 

national and sub-national levels. Thus, the institutional transformation of Indonesia's forest has 

been linked to international climate change governance in the context of the REDD+ scheme. 

These initiatives stemmed from SBY’s interest in environmentalism, which became 
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endogenous factors of forest management in Indonesia. However, this new institutional design 

of forest institutions faced several challenges at the practical level, especially in terms of 

complex or density of institutions (Pierson, 2000; Sorensen, 2010). The Indonesian forestry 

sector as the domain of REDD+, has links to various institutions both at national and sub-

national levels. The forestry sector has provided them with certain benefits and privileged their 

interests for decades (Moeliono et al., 2014). This set of institutional designs which were part 

of the REDD+ scheme was resisted and seen as unattractive because of existing institutional 

arrangements. Hence, in line with Pierson (2000), the old pattern of Indonesian forestry 

institutions is difficult to reform in following the REDD+ scheme.   

In the case of the One Map Initiative, conflict among state agencies affected the 

designing of the One Map policy, which is not only the domain of forestry agencies, such as 

the MoF/MoEF, but also related to other sectors, such as mining, agriculture, housing, and 

homeland affairs. Moreover, it is quite complicated and difficult to propose that customary 

forest area be included within the One Map Initiative, particularly as the decision of 

constitutional court No.35/2012, acknowledges the customary forest, and the REDD+ 

Safeguard also emphasises the rights of the indigenous people. One of the participants from the 

AMAN said that they proposed an indicative map of customary forest to several related 

ministries, such as the Ministry of Forestry, the Ministry of Home Affairs, National Geospatial 

Agency, but to this day, it is still unclear whether this proposed customary forest area has been 

included into the map (Interviewee INA-11, 2018). Currently, according to the Indigenous 

Peoples Alliance of the Archipelago (Aliansi Masyarakat Adat Nusantara, AMAN), the One 

Map portal has not included the proposed map by Indigenous Peoples groups ,and even this 

portal has limited access to the government authority (AMAN, 2018).  

 

5.3.3. The Current Institutional Design of the REDD+ 
 

Under Joko Widodo’s presidency, since 2014, there has been a significant change in 

REDD+ implementation in Indonesia. The REDD+ Agency and DNPI were disbanded through 

the Presidential Decree No.16/2015, which transferred their entire tasks and functions into the 

MoEF. This change was related to the effort make REDD+ implementation more useful and 

comprehensive within a single unit of coordination, as stated by the Minister of Environment 

and Forestry, Siti Nurbaya (Kompas, 2015). This transformation raises many doubts and 

questions from many parties, such as environmental NGOs and local stake holders, who 

consider those two institutions has a good reputation in managing REDD+ implementation 
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(Interviewee INA-14, JAM-1, EK-2, 2018). However, this change was not surprising, 

considering these agencies were created through the Presidential Decree, and as a consequence, 

their existence is highly dependent on the political preferences of the current leadership 

executive (Denier et al., 2014).  

Nevertheless, under the coordination of the REDD+ Agency (previously the REDD+ 

Task Force), the development of the Indonesian REDD+ implementation was considered quite 

progressive, which can be seen from various programs and activities at national and regional 

levels (Denier et al., 2014; Jakarta Post, 2015; Interviewee INA-1, 2018). For instance, the 

REDD+ Agency has been quite good at coordinating and facilitating various related actors 

from the national to the regional levels, and also initiating related programs such as the One 

Map Initiative, the forest moratorium, and peatland restoration programs. Furthermore, the 

MoEF established a Directorate General of Climate Change Control (Direktorat Jendral 

Pengendalian Perubahan Iklim, DJPPI), through Ministerial Regulation No.P.18/MenLHK-

II/2015, to continue the tasks and the authority of the REDD+ Agency and the National Council 

of Climate Change as well. From this date, climate change is not managed by a national agency, 

which has a similar level and position as other national ministry institutions. Implicitly, the 

central government no longer places the REDD+ scheme as a national strategic priority in the 

context of dealing with climate change issues (Boer, 2019). As a result, Indonesia’s REDD+ 

initiative and demonstration projects have shown slow in progress; only 20 from 86 projects 

have been active so far (Setyowati, 2020). 

Up to this point, REDD+'s institutionalisation has shown progress at the national level, 

while at the sub-national level there has been no significant improvement. According to three 

provinces that were the focus of this research, only REDD+ in East Kalimantan still sustains 

its activities as this province has a Local Board for Climate Change (Dewan Daerah Perubahan 

Iklim, DDPI) that manages and continues programs related to climate change, including the 

implementation of REDD+ (Interviewees EK-2, EK-4, EK-7, EK-8, EK-16, 2018). However, 

according to the interviewees, the survival of this body is likely linked to the support from 

some international environmental agencies, both financial and operational; as an independent 

body, the provincial government cannot support this agency through local government 

budgeting. Despite this, East Kalimantan has launched provincial regulation on climate change 

and the DDPI has greatly contributed to this effort.  

Moreover, Jambi and East Java provinces only have an ad hoc task force for REDD+, 

which was created to support REDD+ preparation projects. However, since 2015, only a few 
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projects have finished, and there has been no clarity regarding the sustainability of the program, 

about which the locals are doubtful (Interviewee JAM-1, JAM-7, JAM-10, EJ-6, EJ-11, EK-8, 

EK-3, 2018). However, most local interviewees stated that with or without REDD+, the effort 

to improve forest sector governance must continue, as the environmental damage directly 

impacts the local people and environment. Some other participants consider that the 

institutional transformation of climate institutions - from the REDD+ Agency and the National 

Council of Climate Change, to the MoEF - is one of the significant factors in determining why 

and how the implementation of REDD+ is slow to  progress.  

 

5.4. The Indonesian REDD+ Transfer: Interplay between Forest and Climate 

Governance Institutions  
 

As is evident from the discussion above, the institutional structure and process of 

REDD+ institutions in Indonesia are greatly influenced by how some forest institutions, 

particularly the MoF (later the MoEF), have developed to become the strongest institutions in 

governing forest and forest-related sector in Indonesia. This study draws on a historical 

institutionalism framework, with a particular focus on how specific past events and practices 

shape Indonesia's REDD+ institutions and intertwine with change of forest institutions in 

Indonesia. Many historical institutionalists have demonstrated through a path dependence 

analytical framework that institutional change is difficult to accomplish, and conversely, 

difficult to oppose when it is established (Gupta et al., 2016). Paradoxically, therefore, efforts 

to preserve ineffective structures may become prevalent in some political and policy contexts 

(Steinmo & Thelen, 1992). According to these trajectories (path dependences), the Indonesia 

climate policy of REDD+ institutions appeared in the transition of structural and institutional 

changes of forest institutions and, even more broadly, in the context of Indonesia's national 

political transformation. Thus, it is important to consider the general context of the Indonesian 

political transformation to understand forestry sector and climate change policy.  

 

5.4.1. National Political Transformation  
 

Many studies reveal that the collapse of the New Order regime in 1998 was a critical 

juncture which has led to a significant change of political structure from military 

authoritarianism to democracy consolidation in Indonesia (Aspinall, 2013a; Beeson, 2007; 
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Davidson, 2009). This transition helps to explain the new democratic governance institutions, 

including decentralisation reforms in particular sectors (Diprose et al., 2019). This 

transformation has led to a significant exercise of authority by 410 municipalities, 98 cities, 

and 34 provinces in terms of politics, fiscal policy, and administration (Ardiansyah et al., 

2015). During this period, the development of institutional structures in policymaking and 

policy outcomes has been getting more attention from many studies (Reid, 2012; Sherlock, 

2015; Tamara, 2009).   

In the context of forest institutions, such events, especially the demand for political, 

administrative, and economic reforms, have created a new path for decentralisation of forest 

governance in Indonesia (Ardiansyah et al., 2015; Boer, 2020; Butt, 2015; Gallemore, 2015). 

From the persepctive of path dependence, an endogenous feature of decentralisation has led to 

the institutional transformation of forest sector management through the New Basic Forestry 

Law 1/1999 and Regional Autonomy Law 32/2004. However, this change was the subject of 

political contestation in terms of power distribution, especially the effort from the national 

authority to retain its position and make regional autonomy subordinate to central power (Barr 

et al., 2006; Luke Lazarus, 2008; Patlis, 2005). 

In the earlier reform period, there was a debate about the future of Indonesian 

democracy between pessimists and optimists (Fukuoka, 2013). Some argued that this transition 

period experienced difficulties dealing with corrupt state-business relations, which had been 

inherent within the Indonesian political system since the New Order period (Robison & Hadiz, 

2004; Winters, 2014). However, some studies are still optimistic about the prospect of 

Indonesia's democracy through consolidation, civil supremacy, and the role of certain classes' 

actions and interests during this transition (Aspinall, 2013a; Liddle, 2014). Despite this debate, 

within the last five years, many studies show that the institutional change, such as from 

centralisation to decentralisation, has undermined democracy in Indonesia, while several 

observers even consider that illiberal democracy is emerging (Diprose et al., 2019; Fionna & 

Hutchinson, 2019; Mietzner, 2012; Mietzner & Muhtadi, 2018; Power, 2018).  

According to the Economist of Intelligence Unit's assessment in 2019 (Figure 5.1), 

which conducted global democracy assessment annually, the Indonesia democracy index has 

been decreasing over the last decade and now places Indonesia in the category of a flawed 

democratic country (EIU, 2020). Among five indicators that have been evaluated, political, 

culture and civil liberties have the lowest score compared to three other indicators - electoral 

process, functioning of government, and political participation. However, the year of 2015 
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5.4.2. The REDD+ and The Institutional Transformation of The 

Indonesian Forestry Institutions and Governance 
 

Indonesia's forestry sector has become a strategic sector since the Dutch colonial 

period. This sector has been used for Indonesia's economic development since its independence 

and even linked to the dynamics of political and economic contestation between central and 

local government, as various actors have such an interest over sources of the land and the forest 

(Lukas & Peluso, 2019). However, the increasing economic growth through forest exploitation 

has other impacts, such as deforestation, damaged biodiversity, and land tenure conflict 

between local communities and licensed companies (Ardiansyah et al., 2015). In conjunction 

with the development of Indonesia's climate change policy (REDD+), tracing the institutional 

process of Indonesia's forestry sector is necessary to get a better explanation of how the context 

of forest institutions interacts with the Indonesian REDD+ institution, including institutional 

convergence between them. Here, the interplay points to a set of processes displaying how the 

treatment of one institution has impacts on another and helps to account for the resulting 

harmony or disharmony between them (Pistorius et al., 2017). Hence, the parallel historical 

evolution of forest institutions and the climate policy of the REDD+ institution reveals how 

Indonesia’s REDD+ as a policy transfer mechanism has developed so far. In this vein, the 

interplay between forest and REDD+ Institutions related to several REDD+ policies and 

programs (see figure 5.2), including the REDD+ strategy and REDD+ related policies, such as 

the forest moratorium, One Map Initiative, social forestry, land reform, and peatland 

restorations programs.  
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governance institutions, including decentralisation reforms in particular sectors (Diprose et al., 

2019).  

In the context of forest institutions, such events, especially the demand for political, 

administrative, and economic reforms, created a new path for decentralisation of forest 

governance in Indonesia (Ardiansyah et al., 2015; Boer, 2020; Butt, 2015; Gallemore, 2015). 

The logic of path dependence illustrates how endogenous decentralisation has proposed the 

institutional transformation of forest sector management through the New Basic Forestry Law 

1/1999 and Regional Autonomy Law 32/2004, whilst REDD+, as an exogenous factor offers 

to strengthening the idea of decentralisation of forest management through its strategy and 

related programs. However, change is very difficult.  The older tendencies of institutions, 

especially the centrality of the national government, make regional autonomy subordinate to 

central power (Barr et al., 2006; Lazarus, 2008; Patlis, 2005).  
 

5.4.3. Institutional REDD+ Transformation 

 

The presence of the REDD+ implementation scheme led to a critical juncture for forest 

governance. According to the parallel trajectories of climate policy (REDD+) and forest 

institutions in figure 1, the latest institutional transformation of forest institutions has led to a 

new phase of institutional structures and processes of REDD+ institutions in Indonesia. It is 

noticeable that some institutions, particularly the Ministry of Forestry, attempted to rework the 

agenda of climate policy in a manner consistent with their own institutional objectives. Path 

dependence suggests that institutional change is difficult to accomplish, and conversely, 

difficult to oppose when it is established (Gupta et al., 2016).  Therefore, efforts to preserve 

ineffective structures may become prevalent in some political and policy transformations 

(Steinmo & Thelen, 1992). The logic of path dependence clearly shows how institutional 

continuity has occurred in forest management, despite a critical juncture encouraging 

institutional transformation to some extent, as in the merging of the MoF and the MoE, and the 

folding of the REDD+ Agency and the National Council of Climate Change into the MoEF. 

The new path of forest management has strengthened the power of this ministry in extending 

its authority. Thus, it is known as a positive feedback or increasing return process, in which 

continuity on the same path is attractive, due to the relative opportunities or benefits of the 

current activities (Pierson, 2000).. 
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In this respect, there have been two significant events that shaped the pattern of 

institutional relations between national and sub-national levels (vertically), and among several 

agencies at the national level (horizontally). These relations reflect how power asymmetry 

occurred through several events and led to path dependence (continuity) in forest institutions 

in Indonesia.  

Firstly, in vertical relations, the decentralisation trend has been turned back and there 

is now a policy of re-centralisation of forest governance through the enactment of the new 

Regional Autonomy Law in 2014. The dominant actor in Indonesian forest institutions, the 

Ministry of Forestry (MoF), has regained its authority through the amendment of this Regional 

Autonomy Law. This law has impacted national and sub-national relations, particularly 

regarding the distribution of governmental functions and by limiting the roles of districts and 

municipalities, whilst increasing the role of the central government, such as in process planning 

and licensing, as well as the management and monitoring of forest resources (Steni, 2016). The 

pattern of recentralisation of forest management reflects the historical legacy of the New Order, 

as well as the Dutch colonial approach, on current forest institutions. Despite the moment of 

juncture pushing institutional transformation to some extent, the lens of path dependency 

explains that the old pattern of institutions can continue. For instance, the merging of the MoF 

and the MoE, including the REDD+ Agency and the National Council of Climate Change into 

the MoEF, seems to show a new path of forest management, but substantially, it has 

strengthened the power of the MoF (MoEF) by taking over other affairs as a part of its 

management. 

In this way, the central authority undermines and marginalises the role of the regional 

(sub-national level) governance in the contribution of forest sector management in Indonesia. 

Here, the local forest agency (Dinas Kehutanan Kabupaten/Kota), as a representation of local 

authority, was disregarded along with the enactment of this law. All the functions and 

responsibilities of this local agency were given instead to the Forest Management Unit 

(Kesatuan Pengelola Hutan, KPH) as the representative of the central government (MoEF) at 

the ground level through Government Regulation (Peraturan Pemerintah) No. 18/2016 on the 

local agency unit (Handoyo & Kurniawan, 2018). The new law implies a contestation between 

the provincial authorities (as the representatives of central government) and the 

districts/municipality level authorities. As a result, KPH, which was previously under the 

coordination of the district governments, faced some problems: lack of facilities and 

infrastructure, budgets and staffing issues (Interviewee JAM-5, EK-2, 2018). The KPHs have 

been established since 2009, they need to be strengthened as the basis of forest sector 
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management at the ground level, including REDD+ implementation (Interviewee INA-21, 

2018). According to the MoF assessment in 2014, almost 50 per cent of the 120 KPHs are still 

inadequate with regard to their institutional capacity (MoF, 2014; Steni, 2016).   

One of the issues shaping this institutional capacity was it role in supporting the 

regional government, since the KPH represents the central government and reduces local 

funding (Handoyo & Kurniawan, 2018). This tension became more complicated as the 

transformation occurred following the enactment of the new Regional Autonomy Law 23/2014. 

For instance, in Jambi province, KPH Muaro Jambi, has been borrowing an office since 2017; 

even the budget for activities in this KPH still depends on the budget in the provincial forest 

agency (Interviewee JAM-5, 2018). As a result, the KPHs cannot carry out their activities 

according to their duties and functions. Another significant issue is the limitation of the 

authority of the KPHs, which is not similar to the district forest agency.  This limitation has 

had an impact on forest management at ground level, including in the context of REDD+ 

implementation (Interviewee JAM-1, 2018).  

Similar problems also occurred in East Kalimantan at KPH Bengalon and KPH DAS 

Belayan, which had limitations in terms of facilities, infrastructure, and lack of funds 

(Interviewee EK-1, EK-2, 2018). However, the establishment of KPH aims to help forest 

management at local level, as mandatory in the work plan of the MoF 2010-2014, particularly 

handling the issue of deforestation and forest degradation, tenurial conflict, and forest 

protection and recovery (MoF, 2013). This condition certainly has an impact on the 

implementation of REDD+ at the local level. The role of the local and Indigenous people is 

again in doubt in forest sector management. Although aspects of involvement and participation 

of local people are mandated in the Indonesia REDD+ strategy, these have become vague as a 

result of this new Law.  

Recentralisation of forestry sector management also occurred in the 2000s, especially 

through Basic Forestry Law 1999 (Barr et al., 2006). This set of events refers to positive 

feedback loop, in which the institutional changes facesdifficulties, and thus the trajectory of 

events is locked in the same path. Several interviewees considered that this policy resulted in 

a diminished sense of responsibility on the part of regional governments, as the central 

government assumed control (Interviewee EK-13, EK-5, JAM-6, JAM-1, 2018). The 

devastating series of forest fires in 2015 and 2019 provide an illustration of how this 

institutional transformation can affect forest management at the ground level. Lassa (2015) 

considered that one of the main problems in forest fire management is the lack of a unified 

incident command system both at local and national levels. In addition, the shuffle of 
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the institutional changes within the forest institutions, as well as an effort to reform forest 

governance (Mulyani & Jepson, 2017).  

One of the main reasons for this shift is related to the effectiveness of those two 

institutions, especially the lack of capacity in their coordination and, to some extent, 

overlapping responsibility with several other government agencies (Ardiansyah et al., 2015). 

One of the significant issues regarding this change is the authority and capacity of this 

directorate. Since REDD+ is under the MoEF, some interviewees doubted its ability and 

autonomous capacity to coordinate with other institutions, even among other directorates 

within the MoEF itself. State institutions, such as ministries, have different functions and 

divisions. As a result, they tend to compete and develop incompatible state strategies (Hein, 

2019). Thus, some particular issues, such as weak coordination among state agencies, have 

become a familiar problem for policy implementation in Indonesia, including in the context of 

REDD+ policy. 

The issue of lack of coordination and rivalry among related state agencies, both national 

and sub-national, is reflected in how forest governance reform has experienced obstacles at the 

practical level. As mentioned above, the central piece of Indonesia REDD+ implementation is 

the REDD+ strategy, particularly in encouraging initiatives to strengthen natural forest 

management in Indonesia, and there have been some related policy initiatives, such as the forest 

moratorium, One Map policy, land and forest governance reform (TORA), social forestry, and 

peatland restoration (MoEF, 2018b). However, these REDD+ related initiatives show conflicts 

of power asymmetries among associated state agencies. Besides the REDD+ Agency, there 

have been several national state-related agencies actively involved in addressing climate 

change issues (see figure 1.3), such as DNPI, MoE, MoFa, Bappenas, MoA, MoF, and UKP4 

(it was also disbanded in 2014 by Joko Widodo).  

Many studies reveal that placing these institutions in one line of coordination is still a 

big challenge in Indonesia (Ardiansyah et al., 2015; Astuti & McGregor, 2015a; Mulyani & 

Jepson, 2017; Wibowo & Giessen, 2015). Although these institutions stated that they could 

work in one-line coordination formally, at a practical level, they returned to their own 

respective protocol frameworks (Interviewees INA-3, INA-23, 2018). Some participants from 

sub-national levels have recognised the fragmentation among those national state agencies 

since the beginning of the REDD+ initiative. The fragmentation was especially acute among 

the MoF, Bappenas, and the REDD+ Task Force (later became the REDD+ Agency), in regard 

to the direction of REDD+ implementation in Indonesia (Interviewee EK-16, 2018). As a 

result, REDD+ implementation reflected a competition among these agencies and created the 
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issue of lack of coordination. In addition, the issues of REDD+ implementation are not a matter 

of a lack of understanding amongst other actors’ networks per se, but rather the relative status 

of the sector, which has been characteristic of the Indonesian bureaucracy for decades, 

including in the context of forestry sector management. One of the participants stated: 

 

Basically, what Bappenas does with the RAN-GRK, specifically in the part of 
LULUCF (Land Used, Land Used Change and Forestry), is comparable with the 
REDD+ scheme under the coordination of the MoEF. However, what the MoEF and 
Bappenas developed are not linked each other (Interviewee EK-16, 2018).   
 

In this way, Bappenas collaborates with the Indonesian Climate Change Trust Fund 

(ICCTF) and BRG, to support the implementation of RAN-GRK and RAN-API. They also 

cover several mitigation programs in the forestry sector, but have no direct link to the REDD+ 

implementation in Indonesia, such as land-based mitigation programs through peatland 

restorations in several provinces, like in the Jambi and Riau provinces (Interviewee INA-26, 

2018). In dealing with the issue of lack of coordination, as the focal point of the Indonesian 

climate change programs, the MoEF created a national registry system (online database) to 

track and record all related programs both for climate mitigation and adaptation programs, 

which are assessed and reported to the UNFCCC secretariat as part of the Indonesian NDC 

(Interviewee INA-3, INA-4, 2018). However, the programs from those activities are not 

available within the database (https://srn.menlhk.go.id/index). According to one participant 

from the Jambi province, this online database did not work when they wanted to access and 

upload their related activities in reducing emissions from deforestation and forest degradation 

(Interviewee JAM-12, 2018).  

Moreover, the UKP4 (later the Office of the Presidential Chief of Staff - Kantor Staf 

Presiden, KSP) was a significant agency in tackling these problems of coordination, and 

contributed to establishing DNPI and REDD+ institutions, as well as being  directly under the 

coordination of the president. The coexistence of these independent institutions such as 

REDD+ Agency, DNPI, and UKP4, is very significant, as the membership of these institutions 

mostly consists of civil society organisations (technocrats, scholars, and NGO activists) that 

have a spirit of reform. (Interviewee INA-14, 2018). According to some Indonesianists, the 

direction of Indonesian democracy transition relies on the existence of middle-class group, 

such as technocrats, academicians, and activists (Aspinall, 2013b; Liddle, 2014).  Even the 

UKP4 was a crucial institution in developing and implementing Indonesia REDD+ and playing 

a vital role in building a partnership with Norway's government (Ardiansyah et al., 2015; 
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Purnomo, 2012, Interviewees INA-21, INA-24, INA-25, 2018). In the context of REDD+ 

strategy, these institutions took over some affairs of other ministries, such as from the domain 

of the MoF. They thus diminished the institutional space of the ministry, through formulating 

a moratorium map and implementing a One Map Initiative as part of REDD+ implementation 

in Indonesia. (Ardiansyah et al., 2015). However, the public issues regarding the lack of sharing 

information over forest data and forest area mapping imply how the MoEF continues to 

dominate forest sector management in Indonesia (Interviewee INA-18, EK-5, 2018; Mulyani 

& Jepson, 2017).  

The Norwegian government assessed that there have been some progresses on forest 

governance in the context of the Indonesia-Norway LoI on REDD+ implementation, such as 

institutional capacity, system of MRV, and moratorium and One Map Initiative progress 

(Caldecott et al., 2018). However, according to some participants, the implementation of the 

One Map Initiative remains slow, and the final map has not launched yet, even though this 

initiative was started almost a decade ago (Interviewee INA-11, 2018). One of the issues is the 

deadlock among the parties, despite a participatory approach being used in formulating the 

map. Here, several participants from civil society organizations considered that the 

government’s commitment is in question regarding this initiative, especially around the issue 

of customary forest rights, and whether the custom forest is already acknowledged through the 

Constitutional Court No.35/2012. Mulyani and Jepson (2017) considered that the REDD+ 

institution (before merging into MoEF) leads to good governance practice on the political map-

making process, particularly encouraging public participation, which created fruitful 

coordination among other sectors, such as transparency and forest data validity. Although the 

final result of this initiative has not met the expectations of many parties, especially from the 

civil society organizations. These certain issues could occur through other related initiatives, 

such as social forestry and land reform policy, if the autonomy of REDD+ institution remains 

out of the MoEF and is mandated to manage these efforts.  

As a result, power contestation among forest institutions has created tension 

(Ardiansyah et al., 2015), and the current REDD+ institution provides more space for the 

MoEF to preserve its authority through REDD+ implementation. Although the MoEF has taken 

over all those tasks, the overlap and competition among state agencies continues, particularly 

between the MoEF and Bappenas, for example in terms of the method to be used in measuring 

GHG emissions at local level (Interviewees JAM-3, EK-8, EJ-2, 2018). According to several 

interviewees from the three sub-national levels, the difference between these methods has 

confused the local government agencies, since both methods come from the central government 
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institutions. In addition to the issues concerning the REDD+ implementation at the ground 

level, the national level still has a problem related to data and method consolidation among 

other state agencies (Interviewees JAM-1, JAM-8, EK-8, EJ-2, 2018).  

It is noticeable that under the Suharto regime, Bappenas was a stronger state agency;  

however, following the reform period, its mandate and budget were relocated to other 

ministries (Ardiansyah et al., 2015). Norway’s assessment also acknowledges this divergence, 

despite its optimism about REDD+ progress in Indonesia (Caldecott et al., 2018). Another issue 

appears in the context of peatland restoration programs on 2.7 million hectares of peatland 

ecosystem. However, the Peatland Restoration Agency (Badan Restorasi Gambut, BRG) has 

justified that the peatland restoration of 0.9 million hectares of non-concession area has been 

done, but it has limitations in dealing with the  coverage area, especially in coordinating 1.2 

million hectares of forest concession which is under the domain of the MoEF (Interviewee 

INA-13, 2018; BRG, 2017).  

Moreover, the effort to retain the central authority, as reflected at the beginning of the 

political transition, both through the Forestry Law 41/1999 and Regional Autonomy Law 

32/2004 (Ardiansyah et al., 2015; Barr et al., 2006; Patlis, 2005), has given rise to the label 

‘pseudo decentralisation’ (Luke Lazarus, 2008).  Recent events triggered an effort to make 

such processes more reliable as a response to the massive issues of forest exploitation and 

corruption by the local authority. This issue became the justification for the central government 

to retain jurisdiction over forest sector management through the enactment of the Law 23/2014. 

However, inclusiveness is a part of the REDD+ strategy principles formulated at the beginning 

of REDD+ implementation in Indonesia. Seen in this light, institutional pathways in forest 

management reflect a political preference for centralisation in the context of the forestry sector, 

that highlights the politicised nature of the institution.  

As mentioned above, this sector has been the basis for national economic development 

for decades. Thus, instead of contributing to climate change mitigation, the country also has to 

deal with potentially competing economic development interests. Figure 3 shows how 

significant the shifting of REDD+ institutions in Indonesia is: the REDD+ Agency as central 

coordinator, moves to the DGCC under the MoEF. Thus, all mandates of the REDD+ strategy 

will be vested again in the MoEF. From the lens of historical institutionalism, the MoEF is the 

dominant agency in the forestry sector and the reassertion of its authority has led to a new 

equilibrium of forest institutions in Indonesia. Paradoxically, the presence of REDD+ should 

provide a fundamental change in forest sector governance, but instead reinforced a pattern of 

institutional status quo. In this analysis, it is noticeable that the institutional process and 
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structures reflect an earlier period of institutional development related to other institutions in 

its historical trajectories. Although the exogenous and endogenous factors provide the context 

for this institutional transformation, the institutional legacy helps to determine the preferences 

of the main actors in carrying out institutional development. 

 

5.5. Conclusion 

 

When seen from the context of historical institutionalism, Indonesia's climate policy 

response to the REDD+ initiative has occurred in parallel with other domestic institutional 

developments. This highlights the wider international context within which Indonesia’s 

political transition is located, and how the interplay between domestic and international factors 

can shape policy outcomes within different countries. As the REDD+ scheme is an 

international policy initiative, it can be represented as an exogenous factor for the institutional 

development of forest governance in Indonesia. However, as we have seen, endogenous forces 

also influence the actual process of policy implementation. The REDD+ scheme’s interaction 

with domestic processes of forest management since the reform period created a critical 

juncture, particularly in the immediate wake of the COP 13 in Bali, 2007. This juncture led to 

a potential institutional transformation, or even a discontinuity in the status quo around forest 

governance in Indonesia. However, Indonesia’s current political transition, particularly under 

the Joko Widodo presidency, has reverted to the older political status quo, in which political 

centralization and authoritarian government are the basis of the new political equilibrium. In 

this respect, the enactment of Regional Autonomy Law of 23/2014, provides a framework for 

a re-centralization of political institutions, including in the context of forestry sector 

management.   

Since the beginning of the reform period, therefore, efforts to retain the institutional 

status quo have been embedded in specific legal reforms. Paradoxically, the presence of 

REDD+ and related initiatives created a potential critical juncture in a shorter time scale that 

encouraged the transformation of forest governance and potentially put the MoF in an 

unfavourable position vis-à-vis other climate change institutions. In a decade’s time, path 

dependence seems prevalent, in which Joko Widodo’s new developmentalism continues to 

influence the trajectory of the New Order. Domestic political considerations and inter-

institutional rivalries provided the impetus for powerful domestic actors, particularly the MoF 

(MoEF), to create new laws and policies to further their interests and preferences.  
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The intersection between exogenous and endogenous factors, reveals how the 

institutional transformation of forest governance in Indonesia is shaped by the interaction of 

these two sources, with the implementation of the REDD+ process as an example of this. As 

the logic of path dependence demonstrates, distinctive historical legacies are crucial factors in 

shaping such outcomes, and manifest in the creation of institutional rules and procedures that 

reflect and shape the preferences of actors involved in forest governance. Rather ironically, in 

Indonesia’s case, this has meant a return to the status quo and the sub-optimal implementation 

of the well-intentioned REDD+ scheme. As such, the Indonesian experience holds potentially 

important lessons for both agents of international governance and for their domestic 

counterparts. Following the finding and the analysis of this study however, the historical 

trajectories of the institutions need to be considered in addressing social or institutional 

transformation, such as in the case of the Indonesian forestry sector.  
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 6. Indonesia’s REDD+ Transfer Networks: From Political Economy to State 

Capacity 

  
 

6.1. Introduction  

 

This chapter focuses on the elements and organisations that are potentially involved in 

policy implementation, especially state capacity and the role of policy networks in creating a 

framework for REDD+ policy transfer in Indonesia. Limited state capacity is one of the 

significant challenges for many governments in adjusting to exogenous opportunities and 

constraints as a consequence of globalisation, while they are also necessary to preserve their 

effective internal policy capacity and endogenous structures (Evans, 2017). Equally important, 

contingent political and economic forces affect state capacity in the forestry sector, in which 

some states’ autonomy may be undermined by powerful corporations and financial pressures 

(Dauvergne, 1996). Indonesian forest exploitation has been characterised by the domination of 

a small group of unelected state officials and their patrons from big businesses who determine 

key forestry sector policies and shape policy outcomes in line with their business interests 

(Barber & Schweithelm, 2000). In this way, the forestry sector is an arena in which political 

and economic interests compete. The REDD+ transfer is just one of the minor aspects within 

the arena, which involves exogenous and endogenous factors in its policy networks. Hence, the 

REDD+ networks are not just a battle of ideas but also shape the national political economy, 

particularly when transferred ideas may determine the material interests of related actors 

(Steinbacher, 2018). 

Indonesian REDD+ as a form of international policy transfer relates to forest 

governance, and consequently faces particular challenges. In this vein, the notion of policy 

networks provides a framework to analyse and understand the nexus among these challenges. 

Networks provide a framework for policy-oriented learning that offers an informal and gradual 

mode for disseminating international ideas and policy paradigms; networks help in creating 

alliances, sharing ideas, and building consensual knowledge among member networks that 

represent global community issues (Stone, 2004). The policy network is structured through 

institutional factors, including the authority and institutional capacity of the state and the 

capacities of key related non-state actors (Atkinson & Coleman, 1989; Bell & Hindmoor, 

2009). However, the structure of networks can both facilitate and constrain policy success (Bell 

& Hindmoor, 2009), such as in the case of policy transfer of the REDD+ implementation in 
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Indonesia. Thus, analysing the nexus between state capacity and policy networks is important 

to reveal how the process of the REDD+ transfer has occurred in Indonesia.  

This chapter is structured in the following way: the first section examines the relational 

components of state capacity in Indonesia’s forest management context. This relational 

component highlights state-society relations – particularly how the interaction between 

particular actors configures a power structure and influences the state’s capacity to address 

forestry issues. In this case, the political and economic contingencies become significant 

factors in the dynamic of power structures, despite there having been several transformations 

of forest governance approaches in Indonesia. As discussed in the previous chapter, the 

trajectory of forest management in Indonesia has formed a centralised institutional structure. 

The reform period has challenged this status quo by advocating decentralisation and providing 

more spheres for public engagement. However, path dependence has led to a retention of the 

status quo, and thus the centralising pattern of forestry management in Indonesia. Hence, the 

form of the REDD+ scheme strengthens the capacity of the state to reform forest governance 

through transferring international ideas and policies. The following section provides an 

analysis of how REDD+ policy transfer networks take a cohesive approach in the context of 

structural constraints. The last section explores what causes, and impacts upon, the process of 

network formation and operation in the case of REDD+ transfer in Indonesia. It then discusses 

how this process generated other relevant policies and implicitly influenced how the 

implementation of REDD+ is feasible in Indonesia.    

 

6.2. The New Order Legacy and the Issue of State Capacity in the Forestry 

Sector 

 

Among many studies on Indonesian state capacity, there is no benchmark that defines 

the kind of capacity that determines the success of policy implementation in Indonesia. While 

some studies argue that it is rare to find states with policy capacity in all policy areas (Cheung, 

2005; Sørensen, 1993; Dauvergne, 1996) considered that each policy has different approaches 

and treatments; some get support from regimes due to their ideology or strengthening their 

legitimacy. Other policies likely emerged as a government’s rhetorical response to internal or 

external demands regarding specific issues (Dauvergne, 1996). Political transformation is 

another circumstance that must be considered when considering state capability.  

Consequently, the notion of state capacity may vary across nations, policy sectors, and periods 
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(Bell & Hindmoor, 2009; Dauvergne, 1996; Hanson & Sigman, 2020; Weiss, 1995). However, 

in general, national circumstances are important when examining state capacity in specific 

sectors such as forestry in Indonesia (Hanson & Sigman, 2020).  

Indonesia’s state capacity has been challenged since its independence in 1945. The 

period of the authoritarian Suharto regime boosted state authority through military control over 

the political sphere (MacIntyre, 1991; Mietzner, 2018). In this period many studies categorised 

Indonesia as a ‘strong’ state or as having a relatively high level of stateness, in which the 

authoritarian regime controlled and determined policymaking processes and all activities of 

non-state actors at all levels of government (Dauvergne, 1996; Dayley, 2019; MacIntyre, 1991; 

Mietzner, 2018, 2020). However, since the reform period, state capacity has weakened in 

particular ways (Barter, 2008; Mietzner, 2020; Oxford Analytica, 2006). Mietzner (2020) 

observes that change and continuity have occurred in Indonesian state capacity since the 

collapse of the New Order regime. Among the four dimensions of Indonesian state capacity, 

he considers that coercive capacity, through the involvement of military power, and getting 

revenues from extractive industries, has experienced a gradual setback. At the same time, 

administrative capacity and public involvement fluctuated during this reform period following 

changes in the state’s political structure (Mietzner, 2020). Mietzner’s study delineates general 

features of Indonesian state capacity. However, at the sectoral level, the characteristics of state 

capacity can vary across categories. Consequently, the notion of state capacity needs to 

emphasise a particular sector's context and go beyond generalisations of weak and strong states, 

as in many discussions of Indonesian state capacity (Dauvergne, 1996). 

In many cases, the characteristics of forest governance shape and influence state 

capacity in this sector.  Globally, the forestry sector has top-down or hierarchical management, 

in which national governments strictly control forest-related activities (Glück, Rayner, & 

Cashore, 2005). Likewise, Indonesian forest governance has had a centralised pattern since the 

Dutch colonial period. However, there was an effort to decentralise this sector after the collapse 

of the New Order regime in 1998. The beginning of the reform period provided policies to 

decentralise forest governance in Indonesia through revising Forestry Law and providing 

Regional Autonomy Law No.32/2004, which shared authority between central and regional 

government in forestry management. Also, within this period, the government acknowledged 

indigenous rights by recognised customary forest through Constitutional Court Decision 

No.35/2012. However, for the last decade, the effort to recover centralised power in the forestry 

sector has been enacted through a set of policies in Indonesia. Hence, the relational component 
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of the state’s capacity has been volatile following the transformation of forest governance in 

Indonesia.  

Under the authoritarian regime of the New Order, state capacity in the forestry sector 

was weakened due to state agencies’ lack of ability in engaging their social structure (Barter, 

2008). This condition was in line with the New Order policy toward natural resources, which 

mainly focused on economic growth, military engagement, and limiting community 

involvement (Kartodihardjo & Jhamtani, 2009). In this regard, like many other resource-rich 

developing countries, environmental policy was not prioritised due to its propensity to work 

against vested interests. Consequently, state capacity in this sector tended to be weak, and 

created a favourable position for businesses and military groups (Barter, 2008). A precondition 

of state capacity is that state agencies are free from the pressure of particular interest groups or 

classes within society (Guillén & Capron, 2016; Skocpol, 1985). 

Dauvergne (1996) highlights the prominent factors in determining whether such 

preconditions exist. These include elite attitudes, poor policy, lack of institutional resources, 

not to mention clientelism (which  has been abundant in patron-client relations among 

bureaucrats and forest-related business groups) (Barter, 2008; Dauvergne, 1996, 1997). Among 

other determining factors of state control over the forestry sector, patronage politics, as well as 

crony capitalism, became prominent features hindering state efforts in managing forest 

resources in Indonesia, particularly under the authoritarian rule of the New Order (Dauvergne, 

1997; Jiwan, 2013; J. F. McCarthy et al., 2012; Mulyani & Jepson, 2017; Pye, 2016; Sunderlin 

& Resosudarmo, 1996; Varkkey, 2015). Many studies, including the World Bank assessments, 

have highlighted that forestry concessions have been used for political patronage since the New 

Order regime in Indonesia (J. F. McCarthy et al., 2012; Palmer, 2001).  

Patronage politics refers to the way that political and economic actors dominate 

resource access to fulfil their interests (Varkkey, 2015). Patron-client relations or clientelism, 

relates to patrimonial politics, and focuses on a state’s efforts to serve certain groups by giving 

material rewards as compensation for political support, reliability, and services (MacIntyre, 

1991). This term has developed from the approach of Max Weber in the context of traditional 

patterns of institutions. In addition, this term helps to identify key features of politics and the 

bureaucracy, such as corruption, non-formal rules, and using political connections to preserve 

political positions (Rosser, 2002). Crony capitalism refers to a form of rent-seeking in which 

economic rents are determined by business people developing close relations with political 

authority (Haber, 2002; Rubin, 2016). This relationship provides individual benefits with 

regard to public policy and sources. It typically appears in the form of regulations, grants, taxes, 
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and various procedures of government interference, and simplifies political interest for gaining 

access over public goods and sources (Aligica & Tarko, 2014; Mulyani & Jepson, 2017). 

Hence, entrenched cronyism allows business interests to obtain an award of quasi-monopoly 

over the factors of economic production (Haber, 2002).  

Moreover, some studies link this pattern of New Order behaviour to oligarchic politics, 

highlighting control over material resources as a form of economic and political power in 

Indonesia (Ford & Pepinsky, 2014; Gellert, 2005; Robison & Hadiz, 2004; Winters, 2014). 

Winters (2011) argues that oligarchy is not a matter of political domination by the few per se, 

instead, it is a political process and arrangement associated with the empowerment of the 

wealthy through their material resources and their position regarding conflict with the larger 

community. Hadiz and Robison (2014:37) describe oligarchy as “a pattern of power relations 

that led to the concentration of wealth and authority and provided their collective defence.” 

The development of an Indonesian oligarchy is a feature of the New Order regime and a 

consequence of capitalist development. The accumulation of private and corporate wealth 

occurs as a result of control over public institutions and state authority (Hadiz & Robison, 

2014). 

Moreover, the Suharto’s regime generated a form of ‘sultanic oligarchy’, in which a 

monopoly of coercive power is concentrated in the hands of one oligarch rather than a state 

institution (Winters, 2011). Patronage politics became a feature of the Indonesian oligarchy 

with certain norms of behaviour and obligations, particularly under the control of Suharto 

himself (Winters, 2011). However, this sultanic oligarchy is well beyond typical patronage 

politics through the collusion between state authority and business interests, predominantly 

with the emergence of the businesses of Suharto family members (Gellert, 2005; Robison & 

Hadiz, 2004). Suharto advanced his oligarchic rule by granting his family and friends, both 

from business – particularly Sino-Indonesian business groups and military groups – access to 

state corporations and government agencies (Barter, 2008). Private charitable foundations (or 

the yayasan) became the entry point of such schemes, perpetuating the relationship between 

state authority and the politico-business family. Forestry was one of the prominent sectors for 

Suharto in building such alliances by providing an incentive-based form of patronage centred 

on resource exploration (Gellert, 2005; Maxton, 2018).  

The design of development-oriented capitalist programs and policies became an entry 

point for the political oligarchy in this sector. There had been several policies supporting such 

efforts. Along with the Basic Forestry Law 1967, the New Order regime implemented capital 

investment and logging concession policies (Hak Pengusahaan Hutan, HPH) in 1970, to 
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provide domestic and foreign capital to have large scale timber concessions (Gellert, 2005). 

Before the end of the New Order regime, there were nearly 600 concessionaires (HPH) 

belonging primarily to domestic big businesses, foreign firms and military elites (Dauvergne, 

1997). These HPHs involved logging permits for almost 60 million hectares of production 

forest in Sumatera, Kalimantan and other Indonesian Eastern islands. Importantly, this 

allocation was made without the knowledge and consent of millions of people living in the 

surrounding forest area (Gellert, 2005). 

 Later, in the early 1980s, the national government-appointed Forest Land Use by 

Consensus Policy (Tata Guna Hutan Kesepakatan-TGHK), authorised mining and crop 

companies, such as palm oil plantations, to exploit state forest areas (Resosudarmo et al., 2012). 

Similarly, as with the case of timber, the pattern of political patronage networks was a part of 

the Indonesian palm oil and mining industry (Kartodihardjo & Jhamtani, 2009; Varkkey, 

2015). The process of acquiring land for exploration tends to be convoluted, mainly depending 

on the business and political connection in the military, other political elites, or patronage 

networks that make the process impervious to the rule of law (Beeson, 2010; Maxton-Lee, 

2018). Moreover, following Robison and Hadiz (2014) in the context of capital accumulation, 

Gellert (2015) considers that the massive palm oil plantations in Indonesia exemplify the 

process of accumulation by dispossession, in which means of production are obtained through 

coercion or non-market mechanisms (See table 6.1). In this way, military involvement as a 

coercive instrument became a feature of the New Order regime to expedite this capital 

accumulation. Consequently, this business practice has led to substantial tenurial conflict in the 

Indonesian forestry sector.   

This military-corporate and military-bureaucratic structure became a feature of 

patronage institutions in these sectors. This structure provided benefits both for the patron and 

client (Barter, 2008). Through the military bureaucracy, the regime assured political and 

security stability for business activities in this sector (Peluso et al., 2008). The military-

corporate structure of plantation, mining and timber extractions has generated life-long benefits 

for this patronage network (Maxton, 2020). In promoting capital investment on behalf of 

economic development programs, the central government thus provided land appropriation 

mechanisms for business affairs, primarily employing coercive action in facing local resistance 

(Moeliono, Wollenberg, & Limberg, 2009). The military and bureaucrats obtained about 20-

25 per cent equity value from this collaborative arrangement without involving concession 

activities, but protecting concession holders (Kartodihardjo & Jhamtani, 2009). Suharto created 

the yayasan as a patronage institution and gave high-level positions to retired patrons, such as 
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retired military; this was his typical strategy for maintaining his power (Ross, 2001). Thus, 

such strategies, through patronage and oligarchic politics, became the option of the New Order 

regime to preserve its power and consequently weaken state capacity in the sector. 

Nevertheless, the form of this alliance and strategy provided advantages and sustainability to 

the Suharto regime for more than three decades.  

Indeed, this condition affected state capacity and created new challenges for a relatively 

weak state to overcome. Despite the New Order regime revealing some characteristics of a 

strong state and surviving for several decades (Maxton-Lee, 2020), the cumulative effect of 

these links has diminished forestry management’s capability. The practice of patronage politics 

ignored state agency supervision and diminished state management policies (Dauvergne, 

1997), disregarding formal mechanisms, rather than observing the rule of law, and power 

interventions to support vested interests (Kartodihardjo & Jhamtani, 2009). Varkkey (2015) 

considers that state vested interests and patronage politics have determined the outcomes of the 

Indonesian government in its attempts to resolve the problem of deforestation. Even during the 

last decade of the Suharto regime, reforestation funds were used by the Suharto allies and 

family members for their own projects in the forestry sector (Seymour & Kartodihardjo, 2000). 

Hence, patron-client relationships engendered a lack of law enforcement, a low level of state 

legitimacy, rampant corruption, insufficient tax revenue, and social conflict in Indonesia 

(Barter, 2008). In this way, King (1996) argues that Indonesian forestry management 

prioritised business interests (in exploiting forest resources) over conservation through 

sustainable forest management. Consequently, the pattern of centralised, patronage politics, 

and domination by the oligarchy, has led to the incapability of the state and social, economic, 

and ecological crises in the sector (Barter, 2008; Dauvergne, 1996). 

 

6.3. State Capacity and the Overhaul of Indonesian Forest Governance 

6.3.1. The Prospects for Forestry Sector Reform (Decentralisation) 

 

The collapse of the New Order regime in 1998 provided a promising opportunity to 

address forestry management, in particular through a decentralisation approach. 

Decentralisation refers to ‘the transfer of power from the central government to actors and 

institutions at lower levels of political-administrative and territorial hierarchy’ (Larson & 

Ribot, 2004).  As a main pillar of the reform agenda, social and pro-democracy activists, 

advocates, scholars, and other activist groups believed that decentralisation could be the key to 
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securing sustainable forest management (Gellert, 2005; Larson & Ribot, 2004; Obidzinski, 

2005; P. Resosudarmo, 2005). Decentralisation was viewed as a panacea for addressing central 

domination under the New Order. They argued that decentralisation would provide an 

opportunity for increasing efficiency, equity, and inclusion, and would lead to better natural 

resource management. Decentralisation thus promises to allow to regional governments to 

manage natural resources, giving them authority to obtain revenue through timber, logging, 

mining, and agricultural plantations (Barr et al., 2006; Cisneros, Kis-Katos, & Nuryartono, 

2021).  

However, since the early years of the reform period, some studies have been sceptical 

about the efficacy of the decentralisation approach, particularly in relation to forest governance 

– reflected in overlapping and unclear regulations and authority, lack of institutional forest 

capacity, rampant corruption, and inadequate sanctions for violations (Barr et al., 2006; Enrici 

& Hubacek, 2016). Equally important, the challenge of decentralisation can also be linked to 

the pattern of state-business relations that have been entrenched since the Suharto regime 

(Barter, 2008; Hadiz, 2004; Moeliono et al., 2009; Robison & Hadiz, 2004; Winters, 2011). 

Two decades after Suharto, the evidence has increasingly supported this pessimistic view. The 

decentralisation period thus has not brought in better forest governance; instead, it has led to 

further problems. Decentralisation generated issues no less complicated than those under the 

New Order's centralistic pattern. Local governments and local communities are benefiting from 

tax and fee revenues through valuable natural resources (Ribot, 2002), but many studies reveal 

how the design of decentralisation in Indonesia is counter-productive in addressing 

fundamental issues related to forest governance (Moeliono et al., 2009). Deforestation, tenurial 

conflict, and unsustainable land clearing have continued under Indonesia's decentralisation 

regime. Eventually, these issues have become arguments for retaining central authority in the 

forestry sector. More recently, the central government enacted the new Regional Autonomy 

Law No.23/2014, to maintain its position in controlling forest management in Indonesia.  

The New Order regime also adopted the discourse of forest governance reform, 

including the decentralisation approach in forest management (Moeliono et al., 2009). In the 

last decade of the Suharto regime, there was political demand at both domestic and 

international levels to encourage public participation in forestry management and adjust 

economic regulation. For instance, the World Bank recommended a market-oriented policy to 

reduce restrictions on timber trading and taxes, as well as the allocation of concessions 

following a market-based approach. At the same time, several domestic NGOs demanded 

increased community engagement in the area, and an increase in forest conservation (Silva et 
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al., 2002). Despite a lack of response from the World Bank, public interest in the issue led to 

some programs through a bottom-up approach, with one example being the P5D initiative 

(Pedoman Penyusunan Perencanaan dan Pengendalian Pembangunan Daerah, Guidelines for 

Planning and Monitoring Regional Development, village development, and community 

forestry programs) (Moeliono et al., 2009). Still, these efforts were widely criticised, as the 

central government continued to undermine forest policymaking through the Ministry of 

Forestry, such as by issuing permit concessions. At the same time, public engagement related 

to forest rehabilitation and managed non-timber products. 

Earlier, during the reform period in 1998, the International Monetary Fund (IMF) and 

the World Bank required the Indonesian government to adopt a structural adjustment program, 

including reform of forestry sector management, as part of the agreement for obtaining a loan 

to address the economic crisis (Barr, 2001; Seymour & Kartodihardjo, 2000). Subsequently, 

these international agencies organised their funds under the Consultative Group on Indonesia 

(CGI), coordinated by the World Bank (FWI/GFW, 2002). These agencies requested the 

removal of restrictions in the trading of forest products, more opportunity for global 

investment, as well as reforms related to forest policies and institutions, such as improving 

logging concession management through the implementation of performance bonds and an 

independent system monitoring (Barr, 2002; Kartodihardjo & Jhamtani, 2009). Many critics 

considered that these agencies mainly focused on eliminating monopolies and improving 

efficiency in the Indonesian forest market rather than addressing fundamental problems in 

Indonesian forestry management (Gellert, 2005; Seymour & Kartodihardjo, 2000). These 

efforts failed to transform the Indonesian forestry management substantially, for example, by 

addressing the issues of equality in the allocation of forest concessions or considering 

ecological objectives as recommended by conservationists (Seymour & Hutter, 2000). Equally 

important, the programs have not addressed the issues of political patronage and oligarchy that 

have weakened state capacity in forestry sector management (Gellert, 2005). Consequently, 

these efforts were likely a formal mechanism to fulfil the requirement of international partners 

through multilateral and bilateral agreements, or as political rhetoric for attracting international 

aid or international loans through enacting such programs. 
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6.3.2. Decentralisation and the revival of patronage and oligarchy politics 

 

The next phase of forestry sector reform appeared along with the demand for regional 

autonomy to conduct decentralisation management. Through a set of laws and regulations, 

including the new Basic Forestry Law, No. 41/1999, and Regional Autonomy Law 22/1999, 

which later was amended by Regional Autonomy Law No.32/2004, the regional governments 

were given more authority to manage and control their natural resources, including the forestry 

sector. This was the so-called 'big bang' of decentralisation, in which there was a vast shifting 

of administrative and financial authority to the local governments (Hadiz & Robison, 2014; 

Robinson, 2016). Despite the tension between central and regional governments regarding the 

distribution of power (as I discussed in the previous chapter), decentralisation still reveals the 

state's lack of capacity (both central and regional) in addressing forestry issues. Both 

institutional and relational capacity have become a concern of many studies in administration 

and authority transfer from national to regional levels (Barr, 2001; Barter, 2008; Kadjatmiko, 

2008). One particular issue is that the vague and poorly drafted laws provide an opportunity to 

interpret the law based on specific interests (Obidzinski, 2005). Regional governments, at both 

provincial and district levels, do not have the authority to assess companies regarding 

government regulation toward sustainable forest management (Barr, 2001; FWI/GFW, 2002). 

However, in the context of the interplay between state and society, the state, vis-à-vis 

business interests, has undermined state capability in different areas of this decentralised 

framework. At this point, wealthy groups still have retained the capacity to adjust their interests 

and manage power amid the shifting of political authority (Robison & Hadiz, 2004). Many of 

them can still reclaim their licences and permit concessions acquired during the New Order 

regime (J. F. McCarthy & Moeliono, 2012). Furthermore, the forestry-related industry keeps 

developing concession areas for agriculture plantations and mining exploration (Peluso, 2018; 

Robinson, 2016). In this vein, even political reform through decentralisation provides more 

opportunity for enlarging land concession for the wealthy groups associated with the New 

Order. Consequently, deforestation and forest degradation continue, and land tenure conflict 

still occurs over land acquisition (FWI, 2019; J. F. McCarthy & Robinson, 2016). The 

government even acknowledges that forest policy development prioritises the needs of capital 

and state-owned companies (MoEF, 2020). Consequently, inequality of land access for the 

community and land distribution and conversion keeps increasing under the decentralisation 

regime (FWI, 2019). 
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12.3 million hectares of total oil palm plantation in Indonesia, nearly 50% or around 5.8 million 

hectares (see table 6.2), belong to those corporate groups affiliated with the richest people in 

Indonesia (Gatra, 2019). Most of these big businesses are engaged in upstream instead of 

downstream supply. Consequently, they tend to develop plantation areas, which impacts 

land/forest clearing (Auriga, 2020). There have been a few newcomers, but previous big 

companies have maintained their dominant position. Under the decentralisation of forest 

management, the number of oil palm plantations has increased by 82% over the last ten years 

(TuK, 2018; FWI, 2019). This has led to an increase in deforestation and conflict escalation 

among relevant actors regarding the overlap of concession, particularly between the 

community groups and the companies. Recently, the conflict over land concession in palm oil 

plantations has been more extensive than the previous conflict in the forest industry 

(Interviewee, INA-18, 2018). By 2017, there had been 1084 conflicts related to natural 

resources exploration; about 67% occurred in plantation sectors, 14 % in forest concessions, 

and 11% in mining sectors (FWI, 2019).   

The dominance of big business also continues in the mining sector, creating a gap 

between communities and companies. The local authority has issued 171 (3.2 hectares per 

permit) mining permits for the communities and about 5,589 mining business licenses (Izin 

Usaha Pertambangan, IUP)  for companies (with around 3,245 hectares per IUP) by 2018 - 

this figure is petite compared to coal mining contracts of big investors (KPK, 2018). Large 

businesses can get from 28,575 to 40.753 hectares per contract, which shows how inequality 

also has occurred in this sector. At least six big companies control and produce more than 50% 

of the Indonesian coal production in the coal mining sector, mainly operating in Kalimantan 

and Sumatera.  

Those companies, including Bumi Resources (Kaltim Prima Coal and Arutmin 

Indonesia), Adaro Energy, Kideco Jaya Agung, ITM, Berau Coal, and Tambang Batubara 

Bukit Asam, have affiliations with politically exposed persons (PEP) in Indonesia. Some of 

them are controlled by national elites who have a background in the military, legislation 

bureaucracy, or as part of the Joko Widodo presidency (Greenpeace, Jatam, ICW, & Auriga, 

2018). These data are not surprising since Indonesia’s mining industries have been part of 

political alignment since the New Order era, both at the local and the national levels (Arinaldo 

& Adiatma, 2019). However, due to this domination, communities are encountering 

difficulties; in many cases, land use has been converted to mining concessions, leading to social 

conflict (KPK, 2018). Prior to 2018, 410 land tenure conflicts covered 807,000 hectares and 

impacted 87.500 families (FWI, 2019; KPA, 2018). 
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6.3.3. The Pitfalls of Decentralised Forest Management 

 

In the beginning, decentralisation was a big challenge for political patronage and 

oligarchs. This pattern of governance eliminated the top-down arrangement in allocating and 

authorising forest concession. Under the New Order regime, oligarchs received privileged 

access to a significant number of concessions permits (Gellert, 2005). Under the Regional 

Autonomy Law 22/1999, and the Rule of Fiscal Decentralisation 25/1999, the district 

government collected revenue by managing valuable forestlands, from new concession 

permits, fees and royalties from concession-holders (Barr, 2001). Through this opportunity, the 

district heads (Bupati) issued many permits for small concessions in the form of forest 

harvesting concession rights (HPHH), and timber extraction and utilisation permits (IPPK), to 

boost their local revenues, as well as increasing fees and royalties for existing concession 

holders (Obidzinski, 2005; I. A. P. Resosudarmo, 2003). Consequently, the process of 

obtaining concession permits became more complicated and costly for investors, not only 

because of fees and royalties, but also due to the overlapping authority between central, 

provincial and district governments (Casson, Muliastra, & Obidzinski, 2014). Moreover, big 

businesses also considered small concessions as unreliable sources of supply. Consequently, 

concession holders prefer to sell their logs over the border, so, the new policy and approach of 

the district governments have been putting them in an unfavourable position (Gellert, 2005).  

However, decentralisation also provides a new arena for the survival of the oligarchs. 

Robison and Hadiz (2004) considered that an oligarchy can survive in many forms of political 

systems, including under the democratic consolidation established in Indonesia. Although 

permits boost local community economies, in many cases, they were directed by big businesses 

and foreign companies. They became a means by which external business interests could gain 

access to timber concessions (Ribot, 2002), as several interviewees also confirmed in Jambi 

and East Kalimantan (Interviewee EK-5, EK-13, JAM-9, JAM-10, 2018). This situation 

occurred due to the limited local capital and technical capability in operating the concession 

areas (Dermawan et al., 2006; I. A. P. Resosudarmo, 2003). Building partnerships with these 

forestry companies and investors was a rational option for the local communities to gain a 

benefit from exploiting natural resources. Those investors, or so-called ‘cukong’, already have 

many concession permits, both from domestic and foreign capital – mainly Malaysia and 

Singapore (Barr et al., 2001; J. McCarthy, 2001; I. A. P. Resosudarmo, 2003). As a result, the 
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beginning of forest decentralisation produced a boom of logging permits and concessions for 

agriculture plantations and mining exploration (Casson et al., 2014). This misconduct of 

forestry management has occurred in many resource-rich regions, such as in Kalimantan and 

Sumatera, including in East Kalimantan and Jambi provinces (FWI, 2018; Interviewee INA-

20, EK-6, JAM-10, 2018).  

The decentralisation of forest management has undermined central government 

capacity, mainly providing access to natural resources for capital investment (Barr, 2001). 

Decentralisation thus transformed power relations, creating new players, both winners and 

losers (Ribot, 202). Despite the contestation of rights and responsibilities among central, 

provincial, and district governments (Barr, 2001), this new political system placed head of 

district governments, such as Bupati, in a favourable and powerful position, fashioning them 

as a centre of authority for doing business and activities at district levels (Obidzinski, 2005). 

Consequently, the permit concession system under district governments was another 

instrument of political patronage for the Bupatis, assuring their political loyalty and financing 

their campaigns in the regional elections (Barr et al., 2006). These wealthy groups provided 

financial support for candidates and received favours after the elections to facilitate their 

business interests, such as allocating concession permits at the district level (Obidzinski & 

Kusters, 2015).  

The Commission for Corruption Eradication (Komisi Pemberantasan Korupsi, KPK) 

has revealed that these concession permits, and illegal concessions, were common during the 

decentralisation era and mainly related to the regional elections, although national and global 

businesses carry out these practices as well (FWI, 2019; KPK, 2017). The process of issuing a 

concession permit also gives an unofficial benefit, such as bonus and tips, to government 

agencies and individual bureaucrats (Barr, 2002). Many studies have identified that the shifting 

of governance patterns has benefited patronage networks and facilitated the practice of rampant 

corruption, due to their long-standing relationships, in particular, between certain elites and 

forest industries (Aspinall, 2013; Barr, 2002; Dermawan, Petkova, Sinaga, Muhajir, & 

Indriatmoko, 2011; Hadiz, 2004). This situation further explains how patronage and oligarchic 

politics have continued under the decentralisation regime in Indonesia. Hence, the reform 

period failed to address the domination of the wealthy. In fact, the wealthy were often the 

reformers themselves, occupying the new governance institutions (Hadiz, 2010).  

The pattern of this practice is so-called “investive” corruption, which refers to an effort 

to provide a person or group with goods and services without any direct favours, but benefits 

in the future (Morris, 2011; Setiawan, Maryudi, & Lele, 2017). In local terms, it is called ijon 
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politics, which has become familiar in many local elections since the reform period in 

Indonesia – and lately, also in the national elections (Interviewee INA-12, EK-6, 2018). 

According to the official Indonesian Dictionary (Kamus Besar Bahasa Indonesia, KKBI), ijon 

refers to an economic transaction in which the buyer will pay an amount of money to the farmer 

(seller), buying their farm products before these are due for harvesting (KKBI online, 2021). 

In the context of a local election, ijon politics refers to money politics. The corporates or local 

business elites provide financial support for candidates to finance the process of getting elected. 

They will get favours from the elected candidates, such as getting security guarantees when 

doing business activities, license permits, project tenders, and even being able to break the 

regulations without prosecution (Habibi, 2020; JATAM, 2018). 

However, the private sector has argued that they are victims in such cases, in which 

they are pushed to contribute to these local elections (Interviewee INA-10, 2018). In the case 

of the forestry sector, this practice is related to the guarantee of permit concessions in forestry, 

mining, and plantations, which ignores the standard operating procedures in the regulation. 

However, there is an additional pattern of corruption, such as in planning and formulating forest 

areas, the forest industry's production, management of the forested region, and in many other 

policies and programs related to forestry (KPK, 20016). Due to a lack of law enforcement, 

these practices have led to self-enrichment and rampant corruption within patronage networks 

(Fünfgeld, 2018). Hence, there has been a shifting pattern of corruption from centralised to 

decentralised (Barr, 2006; Interviewee INA-12, 2018).  

This practice has been associated with Indonesia's high cost of local elections (Misra et 

al., 2021; Sjafrina, 2019). According to the Ministry of Home Affairs, the cost for one 

candidate, such as bupati or mayor, can be about US $30-100 million, and for the governor, 

this may reach billions of US dollars (Kompas, 2019b). The money will be used for campaign 

purposes, the operation of the campaign team, paying 'dowry' for the party to get support for 

candidates, and many other spending categories (Misra et al., 2021). This condition forces 

candidates to find the funds to do so. It is noticeable that licenses will be easier to obtain before 

and after the election period (Interviewee INA-12, EK-6,2018). Usually, about six months 

before local elections, there will be a massive number of concession permits, issued by an 

incumbent candidate (Interviewee JAM-10, 2018). The KPK’s report also highlighted the 

collusion between the local elite government and corporate interests, leading to the illegal issue 

of permits, or a failure to follow correct procedures. This has led to illegal logging in many 

forestry areas (Schütte & Syarif, 2020). KPK also reveals that a concession company (about 

100 thousand hectares of land concession) can finance the elite government and state apparatus 
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in amounts up to US $22 million per year. In other words, among 290 units of concession that 

were the focus of KPK studies, companies can contribute about US $6 million for bribery 

practices in this sector, including other related industries, such as mining and oil palm 

plantation (KPK, 2013). Thus, the forestry sector has been a domain with rampant corruption, 

and its reputation has been smeared for decades (Dermawan et al., 2011). 

Moreover, the KPK revealed that since the enactment of the direct election system at 

the regional level in 2004, there have been about 739 cases of extensive corruption up until the 

year 2020, and around 429 cases involving the head provincial and district governments, 

including the governor, the bupati, and the mayor (Detiknews, 2021; Kompas, 2020b). Those 

cases also involve corporations, bureaucrats, and legislators (Kartodihardjo et al., 2020). In the 

natural resources sector, there have been 688 cases of corruption, with nearly 60% involving 

bribery. The rest involved misuse of local budgets and bidding to provide goods and services 

for government projects (Betahita, 2021), however, only 5% of the total cases can currently be 

prosecuted (Schütte & Syarif, 2020). At the time of my fieldwork in 2018 in Indonesia, the 

KPK arrested 31 heads of regional government. Those practices mainly occurred in natural 

resource-rich regions, such as Sumatera, Kalimantan, Sulawesi, and Papua. However, it does 

not mean such corruption does not occur in the inner islands (Java and Madura).  

In some provinces and districts, corruption of regional heads occurred repeatedly with 

the same issues. With regard to the regional sites of this study, East Kalimantan has significant 

corruption issues in forestry and other related sectors, compared to Jambi and East Java 

provinces. There have been several corruption cases in East Kalimantan. As one of the 

provinces rich in natural resources, this area has attracted political and economic interest and 

thus corrupt behaviour as well (Interviewees, INA-20, EK-5, EK-6, EK-13, 2018). According 

to one former mine worker, mining companies regularly had to bribe officials to ensure that 

each state of the concession permit process went smoothly (Interviewee EK-17, 2018). In 2017, 

the KPK arrested Rita Widyasari, Bupati of Kutai Kertanegara district in this province, for 

corruption in issuing concession permits within her territory (Tribunnews, 2020). Syaukani 

Hasan Rais, the previous Bupati, the father of Rita Widyasari, had been involved in a similar 

case of corruption regarding the fee of natural resources in 2007 (Kompas, 2017). This pattern 

of bribery has also occurred in other regencies, as well as at the provincial level. The Bupati of 

Kutai Timur, Ismunandar and his wife, Encek Unguria Riarinda Firgasih, the chair of the local 

legislature (Dewan Perwakilan Rakyat Daerah, DPRD), were also arrested by the KPK in 

2020. However, their case is not directly about concession permits, rather about infrastructure 

projects in their district (Antara, 2021). 
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 At the provincial level, the ex-governor, Suwarna Abdul Fatah, has been sentenced to 

four years in jail, regarding concession permits for several East Kalimantan companies (Antara, 

2006; Schütte & Syarif, 2020). Providing 11 companies under PT Surya Dumai Group, which 

belongs Pung Kiang Hwa, Suwarna ignored the standard operating procedure in giving a 

recommendation of concession permits for palm oil plantation within the 200.000 hectares of 

forested area (Schütte & Syarif, 2020). Suwarna received 87 cheques with values of about US 

$2.175 billion (Kompas, 2008).  Later in 2010, the former governor, Awang Faruk, was 

accused of corruption regarding financial crisis in PT Kaltim Prima Coal (KPC).  Although the 

Attorney General ceased investigating this case due to lack of evidence in 2013, some 

observers acknowledge that Faruk attended official meetings in the Attorney General’s office 

in 2012 (Merdeka, 2013). In addition, according to JATAM’s report, some candidates who 

participated in a local election in East Kalimantan in 2018 had also issued a large number of 

concession permits. For instance, when Syarie Ja’ang was mayor of Samarinda mayor in the 

previous period, he issued about 63 mining concessions, which covered about 71 per cent of 

the Samarinda’s area in East Kalimantan. Another candidate, Isran Noor, the former of Bupati 

in Kutai Timur district (and was later elected as governor of East Kalimantan), also has a 

controversial policy regarding issuing concessions and divestment of KPC obligations 

(Interviewee INA-20, 2018). 

According to the data from KPK, there have been no cases of head government 

corruption related to forestry sector in Jambi province. However, some local NGOs suspected 

that Jambi has potential cases regarding these issues; it is clearly time for the KPK to prosecute 

some of these (Interviewee JAM-9, 2018). It is also noticeable that patronage politics and 

political dynasty have become a pattern of local politics in this province. In 2017, its governor, 

Zumi Zola —himself the son of a previous governor who served two periods — was accused 

of bribery in the formulation of regional budgeting. Some cases have involved other 

bureaucratic elites and companies in the forestry sector. For instance, the Attorney General 

prosecuted the former director of state-owned companies Aneka Tambang (PT Antam), as well 

as four elite companies regarding the diversion of 400 hectares of coal mining permits in the 

Sarolangun district, Jambi Province (Kompas, 2021). Another case is illegal gold mining 

(Perusahaan tambang tanpa izin, PETI), a longstanding problem in Jambi Province. This 

unlawful practice occurred in the region of the Batang Hari River, one of the longest and most 

significant rivers in Sumatera. According to some interviewees, the local community has been 

blamed for this practice. However, it does not make sense that the local communities would 

have expensive heavy equipment and skills in mining, such as excavators or chemical 
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knowledge (Interviewees JAM-8, JAM-9, JAM-12, JAM-15). It is suspected that large 

companies and authorities support these illegal practices (Kompas, 2020a). This practice 

occurred close to the government offices area, such as the illicit mining in the Merangin District 

(Interviewee JAM-9, 2018).  

In the province of East Java, like other forested areas in Java islands, the forestry sector 

is mostly managed by state-owned companies (Perusahaan Umum Hutan Nasional Indonesia, 

Perhutani) with some protected/conservation forest areas are under the control of the MoEF. 

Thus, forestry management is considered to be relatively secure from the domination of big 

businesses. However, compared to other provinces, East Java has the highest number of corrupt 

government heads. By 2021, 13 bupati and mayors had been prosecuted regarding the 

corruption in the regions they administered (Tempo, 2021). Although the conflict escalation is 

not as significant as in Sumatera and Kalimantan (Interviewee EJ-9, 2018), it is also noticeable 

that some conflicts regarding forest access between community and Perhutani have occurred 

in several districts, such as in Jember, Banyuwangi, Lumajang, and Blitar (Interviewee EJ-10, 

2018; Perhutani, 2012). 

In the case of mining concessions, there have been conflicts between the communities 

and the gold mining companies in several districts, such as Banyuwangi, Lumajang, and 

Trenggalek. In Banyuwangi district, the conflict started when Ratna Ani Lestari, bupati of this 

district, issued concession permits in a protected forest for PT Indo Multi Niaga, collaborating 

with an Australian company Intrepid Mines Ltd in 2006 (Tempo, 2015). Local communities 

which live surrounded by the concession were opposed to this mining exploration due to the 

impact of environmental damage and mining waste (Interviewee, EJ-11, 2018). However, even 

though the permit of the first investor was withdrawn, the local government continued the 

project by diverting the license to another company, PT Bumi Suksesindo, which was approved 

by the Ministry of Forestry in 2013. As a result, the local community protested and formed a 

blockade to prevent access to the mining concession, leading to violent conflict (Interviewee 

EJ-14, 2018). The provincial government and mining concession continue this mining 

exploration and accept the community protest and rejection as part of business as usual (Jatam, 

2020). 
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6.3.4. Re-centralisation of Forest Management: Does It Mean Back to the 

Future? 

 

The pitfalls of forest decentralisation have become justifications for the central 

government to retain its authoritative position by enacting Regional Autonomy Law 

No.23/2014. From the beginning of decentralisation, the central government has acknowledged 

that issues associated with the process must be resolved through re-centralisation. Through this 

law, the district authorities in the forestry sector no longer have access to managing natural 

resources, including forestry and energy resources. All management in the forestry sector, such 

as planning, issuing licences, and managing and controlling, has been returned to the central 

government, in a similar fashion to the previous management under the New Order regime. As 

discussed in the previous chapter, natural resources are vital for the national government’s 

revenue, making them hesitant to relinquish their authority in this area (Barr, 2006). In 

particular, the issuing of permit concessions has significant economic value, generating 

revenue and supporting government incomes (Steni, 2016). Decentralisation does not just 

concern technical management issues; it is more like an arena of competing interests over 

material resources. The regional government actually justified revenue inequality for about 

three decades between central and regional governments (Hadiz, 2003). Regardless of this 

contestation, recentralisation is also a way for the central elites, especially who have business 

in forest related sectors, such as mining and oil palm plantation, to preserve their political 

patronage by distributing forest concessions and other related permits to their patron networks 

(Barr et al., 2006; Ross, 2001).  

It is noticeable that retaining the central government's authority has not led to better 

forest management over the last five years. Devastating forest fires in 2015 and 2019 in 

Kalimantan and Sumatera, as well as many small spot fires, conflict escalation, and corruption, 

reveal how forestry issues have remained the same. However, through data from the MoEF, 

the central government has justified itsclaim that the deforestation rate has decreased over the 

recent two years (Katadata, 2018; MoEF, 2018b). According to some interviewees, despite the 

forest and palm oil moratorium, land clearing keeps occurring due to concession holders who 

had already obtained their permits before this regulation was enacted (Interviewees, EK-13, 

EJ-10, 2018). According to the National Agency for Disaster Management (Badan Nasional 

Penanggulangan Bencana, BNPB), forest fires are caused mainly by human activities, more 
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than 80% of the burned area is then converted to plantations (Kompas, 2019c). Thus, despite 

Jakarta (i.e the central government) taking control of this permit all 

ocation process since 2014 and stopping the issuance of new concessions following its 

new policies, concession holders still can continue exploration and land clearance. As a result, 

deforestation keeps occurring on a large scale, including devastating forest fires in those years.  

Moreover, the continuation of the old pattern is perpetuated by some new policies and 

actions of the central government, particularly under the second period of the Joko Widodo 

Presidency. Some observers consider this has been brought about by the new development 

approach of Joko Widodo, following in the footsteps of Suharto, who believed that economic 

growth was necessary to maintain political legitimacy (Bland, 2020; Warburton, 2016, 2019). 

The development of infrastructure has become a major focus of the Widodo regime to increase 

connectivity and boost economic growth. Implicitly, environmental issues, including the 

REDD+ and sustainable forest management, have received little attention in the current 

government agenda (Dwisatrio et al., 2021). However, this situation is also closely related to 

patronage and oligarchic politics at the national level. After the reform period, these wealthy 

groups adjusted their power within what was a significant institutional transformation, 

infiltrated state power, and used it for their vested interests (Hadiz, 2010; Robison & Hadiz, 

2004). In this way, Winters (2021) considers that these oligarchic groups operate beyond 

classical patterns, not only supporting parties or candidates, but also creating their own parties 

and campaigning for themselves. They also finance law and policymaking processes to get 

favourable positions, such as tax breaks, investment policies, and massive tenders for 

government projects (Winters, 2021).  

This tendency was brought even more clearly to public attention when an independent 

production house, Watchdoc, released a documentary film, “Sexy Killer”, during the 

presidential election campaign in 2019. This documentary reveals how patronage and 

oligarchic networks of the two presidential candidates, Joko Widodo and Prabowo Subianto, 

are linked to each other, in mining and other related industries (Laksono & Arz, 2018). Despite 

its controversial nature, this film has stimulated public awareness over patronage and oligarchic 

politics in Indonesia. Recently, the notion of oligarchic politics has moved beyond academic 

papers and forums to become a narrative for social movement and media in recent Indonesian 

politics. Another recent documentary film from the same production company, “The Red 

Carpet of Oligarchy” (Karpet Merah Oligarki), released on social media platforms, 

investigated and provided more revealing data related to the entrenched political oligarchy in 

contemporary Indonesian politics, in particular in the context of the Omnibus Law. 
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Remarkably, even during the first contest between these two candidates in the presidential 

election of 2014, some observers were pessimistic, observing that there was no significant 

difference regarding the power accorded to capital between them and no other preferences 

instead (Mietzner, 2015). Thus, it was not surprising when Prabowo Subianto, and later his 

vice candidate president, Sandiaga Uno, joined Joko Widodo’s administration as Minister of 

Defence and Minister of Tourism and Creative Economy, respectively. Though this would be 

considered unthinkable in Western democracy, especially in the context of checks and balances 

mechanisms, there would be no strong opposition during Jokowi’s second period.  

 Moreover, following the enactment of Law 23/2014, some central government policies 

and programs, such as the controversial Omnibus Law (new investment and labour policy), 

infrastructure projects, food estate programs, and the relocation of the Indonesian capital from 

Jakarta to East Kalimantan, are likely to accommodate the predatory action of this oligarchy as 

part of the decision-making process itself, instead of fulfilling Widodo’s new 

developmentalism. The entrenchment of wealthy interests has become more visible in the 

second term of Widodo’s regime.  His administration is mainly dominated by oligarchic 

groups, even from his first term as president (Dwisatrio et al., 2021). In this vein, Nawacita or 

the development programs of Joko Widodo announced during his first period, which also 

concerned environmental issues, have not seriously addressed these issues after all. Instead, 

development programs support and facilitate the pathway for those typical investors 

(Interviewee INA-9, 2018). Thus, it is not surprising that the central government has reasserted 

its control of natural resources to support such policies and programs. Authority held by local 

governments creates an obstacle for the central government. During the decentralisation period, 

the role and function of the central government had been relocated to the local government 

(district levels), such as in forest management. Indeed, their patronage networks with wealthy 

group remained the same, but central control allows for greater benefits for those groups.  

The central government proclaimed that the formulation of the Omnibus Law 

purportedly addressed overlaps and disharmony of regulations and policies in Indonesia. 

However, the genesis and the content of this law has elicited protests and concerns from many 

groups, including scholars, environmental NGOs, labour and student movements, concerning 

the future of the environment, and even the future of democracy in Indonesia (BBC News 

Indonesia, 2020). The Indonesian People’s Fraction (Fraksi Rakyat Indonesia, FRI), a coalition 

of several civil society organisations, such as WALHI, AMAN, Greenpeace, JATAM, student 

organisations, research centres, and many others, highlight that this law will legitimate 

predatory investments in natural resources. Among other defective points, this law deregulates 
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some standards and mechanisms regarding environmental management, such as the abolition 

of environmental impact assessments (Analisa Dampak Lingkungan, AMDAL) and 

environmental permits for starting a business in Indonesia (FRI, 2020). The law exemplifies 

how retaining the central government’s domination over natural resources constrains the space 

for regional governments and accommodates the interests of capital, as AMDAL’s process had 

previously involved the district and provincial governments. In addition, abolishing AMDAL 

ignores a scientific approach in giving business recommendations and solely relies on 

bureaucratic decision-making instead (Riyanto et al., 2020). Those two points highlight just a 

few of many other problems with the Omnibus Law, including the lack of public participation 

within the policy-making process.  

 

6.3.5. Oligarchic, State Capacity and Rampant Corruption    

 

In the previous year, another instance of weakening of state capacity occurred, 

concerning the existence of the The Commission for Corruption Eradication (Komisi 

Pemberantasan Korupsi, KPK). This institution of law has shown its capability to hunt and 

prosecute many corrupt figures at national and regional levels, including in the natural resource 

sector. The new Law of KPK No.19/2019, reduces this agency's role and independence, 

weakening the initial mandate of establishing this agency (Mulholland & Mochtar, 2021; TII 

& ICW, 2020). Hence, activist groups have indicated that this law is highly politically charged 

and cannot be separated from national political elites and oligarchy groups (Tempo, 2021a). 

This law also generated concern and elicited protests from various civil society organisations, 

scholars, pro-democracy activists, and student movements nationally since the draft of the new 

Law launched in 2016 (Kompas, 2019a). One of the main concerns is regarding the structure 

of the KPK, as it is under the executive or president, which determines the way in which the 

KPK operates (Diansyah, 2009; Indrayana, 2016; TII & ICW, 2020). A group of civil society 

organisations proposed judicial review by the constitutional court, but unfortunately, the result 

was not a positive one, which was of surprise to very few parties (Tim Advokasi Undang-

Undangg KPK, 2019).  
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whether the system has moved from centralisation to decentralisation or vice versa.  Thus, the 

arguments of some scholars writing upon oligarchy in Indonesia gained credence in unpacking 

how the oligarchy and powerful politicians and economic actors have been finding ways to 

survive and adjust with the various pattern of governance approaches (Robison & Hadiz, 204, 

2014; Winters, 2014). Consequently, this condition has consequences for the process of 

REDD+ transfer, which operates within the domain of these domestic power structures, 

especially regarding how political economy and this state capacity influence the REDD+ 

transfer process through its network in Indonesia.  

 

6.4. The REDD+ Networks and Domestic Power Structures 

   

As an international transfer agenda, therefore, the Indonesian REDD+ transfer is 

strongly linked to the role of its networks. These networks facilitate the process of transferring 

ideas and knowledge at the global level to recipient countries. However, the transfer process 

through this network also relates to the power structure embedded within the REDD+ scheme 

programs. The REDD+ transfer has occurred in the highly contested Indonesian forestry 

domain, especially in relation to state capacity and political economy. The REDD+ networks 

are thus not solely an arena for transferring knowledge and ideas, but also shaped by these 

factors.  The structure of networks and policymaking determine the success of policy transfer, 

particularly because of network members' position and strength (Steinbacher, 2018). Thus, the 

network’s structure potentially provides opportunities and constraints for the success of policy 

adoption and learning (Bell & Hindmoor, 2009). Following Adam and Kriesi (2007), the 

network structure can be examined through the distribution of power and the patterns of 

interaction among actors' networks. 

The network structure of Indonesian REDD+ includes both state actors and non-state 

actors related to forestry and climate change issues (see table 4.2 and figure 6.2), both 

nationally and internationally (MoEF, 2018a). These transnational actors include international 

organisations, international non-governmental organisations, and individual state actors or so-

called transfer agents (Stone, 2004).  Their involvement began with the creation of the REDD+ 

until the actual implementation of this scheme. These transfer agents offer ideas and knowledge 

and can potentially restructure domestic networks through various communication channels 

(Adam & Kriesi, 2007). Although the REDD+ offers inclusivity, transparency, and 

accountability, a homophilic network is inevitably in a social network structure, in which 
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provides a detailed examination of the operation of Indonesian REDD+ networks. It is 

noticeable that the impact is not solely on the limitation of information exchange, but more 

seriously, its impact in encouraging resistance to, and even blocking, the existence of the 

REDD+ or climate policy in general in Indonesia. Endogenous factors, such as the dynamic of 

political interests and socio-historical institutions, have more influence upon what is transferred 

than do the exogenous factors (Stone, 2011). However, it is debatable whether the resistance 

toward the REDD+ flows from a lack of exchange of information or their particular vested 

interests. 

As located in the arena of the contested forestry sector, in which political and economic 

interests compete over the resources of this sector, the Indonesian REDD+ networks are not 

only a matter of clustering perspectives per se (Moeliono et al., 2014), but also as an arena of 

rival transnational networks vis-à-vis the domestic political structures that have occurred 

during and after the reform period through several forestry reform programs (Gellert, 2010). 

The notion of rival transnational networks emphasises that political reform is a locus for 

network contestation, engaging with various actors with different access to resources, 

capacities, political opportunities, and intra-network relations (Smith, 2008). In line with 

Gellert (2010), the two main transnational networks, the neoliberal good governance network 

and the democratic globalisation network, have also used the REDD+ context to reform 

domestic regulation. Neoliberal good governance networks emphasise good governance 

reform through neo-liberal approaches, such as those advocated by the World Bank and IMF. 

Democratic globalisation networks propagate democratic governance, and social and 

environmental justice, such as Transnational Advocacy Networks groups (Gellert, 2010; 

Smith, 2008). Along with domestic actors, such as the national and sub-national government, 

domestic NGOs (nationally and locally based NGOs), and business groups, those transnational 

networks build relations to pursue their goals. However, as many observers argue, those 

networks have failed to address forestry sector reform due to the resistance of domestic political 

power in its previous agenda, such as the forestry sector reform proposed by the World Bank 

and the IMF (Gellert, 2010; Kartodihardjo & Jhamtani, 2009; Robison & Hadiz, 2004; 

Seymour & Hutter, 2000).  

In addition, like other policy networks, the REDD+ networks in Indonesia also operate 

in the context of resource exchanges. In particular, each network actor has resources they wish 

to exchange through their networks. This situation creates a dependency among these actors to 

achieve their goals (Adam & Kriesi, 2007).  In the context of REDD+ networks, resource 

exchange mainly occurs between international and domestic network actors, which usually 
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involves knowledge or information transfer, funds, political support, as well as domestic policy 

amendment, and some other forms of resources (Compston, 2009). In this way, the actors in 

these international networks (such as international agencies and donors) offer the REDD+ 

ideas, knowledge and funds, which require implementation through policy adjustment and 

institutionalisation of the REDD+ scheme at the domestic level. Some bilateral and multilateral 

REDD+ partnership programs show how this process occurred in the Indonesian case, such as 

bilateral partnerships with the Norwegian government. However, this resource exchange can 

also occur within domestic networks, such as between national and sub-national governments 

and between government and society. When the resource exchange does not occur, there is a 

tendency for resistance from the domestic actors’ network.  

 

 

6.4.1. Transnational Networks and the Significance of the Indonesia-

Norway Agreement 

 

The UNFCCC has formulated and produced criteria and guidelines for implementation 

of the REDD+ through the Conference of the Parties (COP). However, this institution is not 

directly involved in implementation, except through subordinate bodies such as the UNFCCC 

secretariat coordinating with Green Climate Funds (GCF). These subordinate bodies arrange 

technical support, such as emission reports and assessing the progress of climate policy in the 

recipient countries (GCF, 2013). At the domestic level, several transnational actors have also 

participated in the process of REDD+ transfer in Indonesia (See table 6.3). These include both 

categories of rival transnational networks as discussed by Gellert (2010) and Smith (2008).  

For instance, multilateral programs through the World Bank, the UN REDD+ (a collaboration 

between UNEP, WRI, and FAO), and other bilateral partnerships such as with Norway, 

USAID, AUSAID, JICA, UK, GTZ from Germany, and further collaboration with 

Transnational Advocacy Networks, such as The Nature Conservancy, World Wide Fund for 

Nature (WWF), and World Resource Institute (WRI). Among 86 REDD+ related projects since 

2007 (Setyowati, 2020; Simonet et al., 2016), these international agencies primarily have 

provided capacity-building and technical support for REDD+ implementation in Indonesia. For 

instance, the UN REDD+ programs and Forest Carbon Partnership Facility under the World 

Bank, have facilitated technical assistance and capacity-building at national and regional levels 

(P3SEKPI, 2017; UN-REDD, 2013).  
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Among those partnerships, the Norwegian government, through NORAD (Norwegian 

Agency for Development Cooperation), has had an important role in developing the REDD+ 

transfer in Indonesia. This significance is not only the 1 billion US dollar compensation that 

the Indonesian government will receive; rather, the substance of the REDD+ formulation 

follows the agreement between these two countries (Purnomo, 2012). According to the Cancun 

Agreement and Warsaw frameworks, an individual developing country has the flexibility to 

adapt the criteria of the REDD+ at the domestic level. In this way, the Indonesian REDD+ is 

led by the LoI between the Indonesian-Norwegian government cooperation. According to the 

LoI, the design of Indonesian REDD+ is more advanced than typical donor programs employed 

previously, such as the forestry reform program under the coordination of CGI, the World 

Bank, and the IMF in the earlier reform period. Thus, the LoI becomes a foundation for the 

operation of the REDD+ scheme in Indonesia. The provisions of the LoI extend beyond such 

capacity-building programs that many observers have criticised.  

This agreement offers detailed program and policy recommendations, which will be 

implemented through several phases, following the stages of the REDD+ implementation from 

the UNFCCC secretariat (Cancun Agreement and Warsaw Frameworks on REDD+). In the 

beginning, Indonesia and Norway agreed to formulate the National Strategy of REDD+ as the 

basis for the Indonesian REDD+, covering institutions and processes, laws and strategic 

programs, cultures and paradigms, and multi-stakeholder involvement (MoEF, 2018a; 

Purnomo, 2012).  Some strategic programs linked to the REDD+ strategy included a 

moratorium for new concessions to stop deforestation in forests and peatland through land 

clearing activities. This category also included peatland restoration programs. Other significant 

programs related to the effort to address tenure conflicts and improving the economic position 

of local communities included social forestry and land reform programs, and the One Map 

Policy Initiative, to address the issues of overlapping geospatial data among related state 

agencies and societies (MoEF, 2018b). This LoI thus led to the restructuring of some 

institutional designs of forestry sector management in Indonesia, such as establishing the 

REDD+ Agency and Peatland Restoration Agency, and of the related policies mentioned 

above. Responses to those transformations reflect the dynamic of the REDD+ transfer in 

Indonesia, such as the rivalry tension among state agencies at the national level, in particular, 

between the MoEF and Bappenas, as I discussed in chapter five.    

Despite this advance of the LoI proposed programs, the Indonesian government's lack 

of capacity presents an obstacle in negotiating their resource exchange through these 

transnational networks. This condition is evident through the Indonesian government's 
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difficulties in obtaining the financial compensation of 1 billion US dollars from the Norwegian 

government (Interviewee INA-18, 2018; Purnomo, 2012). Although the Indonesian 

government remains committed in principle, as mentioned with the LoI, it is still facing 

difficulties in obtaining final compensation. The negotiation between the Indonesian and the 

Norwegian government had the result that the financial aid mainly goes to finance consultants 

from various international agencies rather than the relevant recipients, such as the local 

communities (Interviewee INA-25, 2018). Consequently, lack of resource exchange has led to 

the stagnation of the transfer process. In September 2021, the Indonesian government withdrew 

from the LoI agreement. However, it claimsit will uphold its commitment to climate change 

issues and forest governance reform (Kompas, 2021). This withdrawal is not the only reason 

for the Joko Widodo’s administration adhering to this LoI, since, as a contested arena, forestry 

sector reform through this REDD+ has a sizeable impact on related vested interests. 

Although Norway is the dominant transnational actor when it comes to REDD+ policy 

implementation in Indonesia, the Indonesian government works with other global actors to 

coordinate with the consortium of international agencies on REDD+ implementation in 

Indonesia. Through this coordination, this consortium assesses the programs, avoiding overlap 

and synchronising them (Interviewee INA-1, 2018). The Norwegian government, along with 

other transnational partnerships, such as UN-REDD+ and the World Bank, inter-governmental 

treaty organisations, like the Global Green Growth Institute (GGGI), individual state agencies, 

such as USAID and AusAID, as well as international and national NGOs, actively coordinate 

their programs, share information, and even cooperate directly within some programs, at both 

national and regional levels (Caldecott, Mahaningtyas, Howard, Williams, & Lincoln, 2018). 

This coordination illustrates the operation of REDD+ networks in Indonesia, revealing how 

global governance drives such programs and issues at the domestic level. However, the pattern 

of this network coordination tends to involve agents or network actors who have similar 

perspectives on the REDD+ policy. It is rare to find civil society organisations engaged in 

program coordination or network coordination who are critical of these dominant perspectives. 

Accordingly, the coordination of international agencies bringing REDD+ into the domestic 

sphere has been inhibited by the homophily of its network patterns.  

 

 

 



 174		

6.4.2. State Centrism and Indonesian REDD+ Networks  

  

A network covers both formal and informal relations among various actors (Rhodes, 

2008). However, in the national context, a formal institutional structure determines the 

structure of policy networks, such as the degrees of democratisation, which leads to the 

concentration of power structures, especially through state domination (Adam & Kriesi, 2007). 

At the beginning of REDD+ initiatives, some observers considered that REDD+ policymaking 

at the national level tends to be dominated by state actors, particularly state agencies which 

have been mandated to administer the REDD+ scheme (Di Gregorio et al., 2012; Moeliono et 

al., 2014). The established ministries, such as the National Development Planning Agency 

(Bappenas) and the Ministry of Forestry, have played a dominant role within the structure of 

REDD+ networks, regardless of their rivalrous position on Indonesia's climate change policy 

implementation (Ardiansyah, et al., 2015). Indeed, a network policy framework necessitates 

various related actors' involvement and non-hierarchical relations with other actors' networks. 

As an idea for forestry sector reform, REDD+ compels stakeholder involvement to operate this 

scheme at various levels. However, the government can lead but not dominate such an effort 

(Moeliono et al., 2014). As a specific form of new governance, policy networks emphasise an 

informal process, a decentralised approach, and horizontal relationships. In other words, policy 

networks usually avoid relying upon formal institutional arrangements (Adam & Kriesi, 2007). 

However, the Indonesian REDD+ transfer has been running for more than ten years. This 

pattern of network structure remains the same, in which the state actors keep dominating the 

process of REDD+ transfer and policymaking at the domestic level. 

Since its 2007 commencement, REDD+ transfer has undergone two major forest 

governance transformations, from centralisation to decentralisation, and then from 

decentralisation to recentralisation in 2014. In this case, change has become an essential point 

in the context of policy transfer, providing the opportunity for transfer as well as influencing 

the process of the transfer itself (M. Evans & Davies, 1999; Steinbacher, 2018). In the 

beginning, REDD+ was initiated amid the euphoria of forest sector reform. In this vein, the 

REDD+ scheme strengthens the spirit of reform through its criteria such as decentralisation, 

inclusivity, transparency, public engagement, and empowering the local economy, among 

others. This situation provided opportunities for increased public participation in the network’s 

structures and the policymaking process of REDD+. The SBY presidency involved non-

bureaucratic actors, such as technocrats, activists, academics, and researchers, in initiating 

climate change policies in Indonesia. 
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Under SBY’s administration, this group of people has joined the Presidential Unit for 

Development Monitoring and Oversight (Unit Kerja President Bidang Pengawasan dan 

Pengendalian Pembangunan, UKP4), as an effort for SBY to address bureaucratic reform, as 

well as the monitoring and oversight of development programs, and other related affairs. This 

unit was a crucial in managing and institutionalising Indonesian climate policy, including the 

REDD+ implementation in Indonesia through bilateral and multilateral partnerships, such as 

the REDD+ cooperation with the Norwegian government, and establishing the National 

Council of Climate Change and the REDD+ Task Force, which would later become the 

REDD+ Agency (Ardiansyah et al., 2015; Interviewees INA-21, INA-22, INA-25, 2018; 

Purnomo, 2012). Unlike ministries, these units lacked support systems and resources to 

complete required tasks at the sub-national level. As discussed in the previous chapter, the 

REDD+ agency’s dependency on other agencies undermined its capacity to manage climate 

change policy and retain the status quo in forestry sector management.  

In addition, this situation also limits the space for public participation, especially for 

those who criticise the notion of the REDD+ in Indonesia, both from civil society organisations 

and the private sector, regardless of their different perspectives upon rejection. The coalition 

of domestic civil society on Saving the Indonesian Forest and Global Climate (Koalisi 

Masyarakat Sipil untuk Penyelamatan Hutan Indonesia dan Iklim Global), including WALHI, 

HuMa, Greenpeace Indonesia, Sawit Watch, and JATAM, has been pessimistic about the 

REDD+ program. For instance, regarding the moratorium on forest concessions, they 

considered that this policy is just a mask for the government to protect big businesses and deny 

the local community's rights (Indrarto et al., 2012). On a different note, the private sector, 

through the Indonesian Palm Oil Association (Gabungan Pengusaha Sawit Indonesia, GAPKI) 

is afraid the REDD+ implementation will compromise economic growth, particularly in the 

Indonesian palm oil industry (Interviewee INA-25, 2018; Purnomo, 2012). 

Following the transformation of forest governance from decentralisation to 

recentralisation since the Joko Widodo presidency in 2014, the structure of REDD+ networks 

has been increasingly dominated by the state actors. This domination has been signified by 

abolishing those climate change institutions (REDD+ Agency and National Council of Climate 

Change (DNPI)) and expelling most of the professionals within these institutions from the 

REDD+ networks. Subsequently, the network structure has been rendered homophilic under 

the Ministry of Environment and Forestry - a new formal leader in climate change policy and 

REDD+ in Indonesia, replacing the role of REDD+ Agency and DNPI. Some participants (both 

at national and regional levels), argue that central coordination by one ministry (the MoEF) 



 176		

allows for the REDD+ to be coordinated more efficiently. However, current MoEF 

management tends to limit stakeholder participation. Others consider that the prior 

coordination under the REDD+ Agency was more inclusive, regardless of their limitations for 

some points.  According to an interviewee: 

 

“There were a limited number of other participants. At the same time, REDD+ or the 
forestry sector is a vast sector, linked to many other relevant sectors and actors, such as 
agriculture, mining, plantation, indigenous people, private companies, etc. 
Rhetorically, there has been stakeholders’ involvement, but not in important ways. 
Consequently, putting expectations as to the success of REDD+ is so tricky without 
engaging those parties substantially.” (Interviewee INA-22, 2018).  
 

The limited coordination among related state agencies has posed a fundamental issue 

in Indonesian public policy and bureaucratic networks, even at the national level. Many reports 

and policy recommendations have addressed the issue.  However, this lack of coordination 

regularly occurs in many government programs and policies, including in the context of the 

REDD+ networks. Some interviewees considered that this condition is related to the issue of 

interests or, in other words, links to agencies’ vested interests, particularly in the context of 

projects. One of the interesting points here is the fragmentation between the MoEF, Bappenas, 

and previously with the REDD+ Agency. Bappenas was involved with the climate change 

agenda before the REDD+ emerged as a climate mitigation agenda in the forestry sector. In 

this way, Bappenas has formulated a National Action Plan for Reducing Greenhouse Gas 

Emission (RAN-GRK), following the Indonesian commitment toward the Kyoto Protocol, 

covering all sectors, including forestry. Research participants and the officials at the provincial 

level, consider that the two scenarios of REDD+ and RAN-GRK must go hand in hand since 

they cover common issues, especially at local levels (Interviewees EK-8, EJ-2, JAM-1, 2018). 

Thus, instead of resource exchange, fragmentation has become an increasingly challenging 

phenomenon between these key proponents of climate policy in Indonesia.  

In a similar vein, the centralistic pattern of the REDD+ networks has also occurred in 

national and sub-national government relations. Despite many workshops, discussion forums, 

and seminars to accommodate local aspirations and perspectives, most participants at the local 

level rely upon instruction from central government when it comes to REDD+ implementation. 

Thus, the formulation of REDD+ strategy at the provincial level mirrors that of the national 

strategy without considering the needs of each region. There is also a lack of clarity in relation 

to revenue sharing from REDD+ projects at the regional level. (Interviewee JAM-2, 2018). 

The central government (the MoEF) frequently claims that that the Indonesian REDD+ has 
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“the national approach with sub-national implementation” (Interviewee EK-16, 2018). This 

condition also relates to the enactment of the 2014 regional autonomy law, which has retained 

the influence of the central authority in forestry sector management. Consequently, such 

networks tend to undermine the role of provincial governments. The exchange of ideas and 

knowledge tends to occur in a one-way and top-down manner (Moeliono et al., 2014). Hence, 

the pattern of Indonesian REDD+ tends to have a vertical network rather than a horizontal one.   

However, among eleven REDD+ pilot projects at the provincial level, East Kalimantan 

has been the most advanced in adopting the REDD+ mechanism. For instance, this province 

has a better institutional REDD+ capacity from having the local climate change council 

(Dewan Daerah Perubahan Iklim, DDPI) assist and run such programs. Even the REDD+ 

program in East Kalimantan combines particular approaches, relying upon the REDD+ 

national strategy and adopting local resources and experiences (Interviewee EK-16, 2018). 

However, according to some interviewees at the regional level, in terms of public engagements 

and resource exchange, most of the regional communities in Jambi and East Kalimantan 

consider that there has been no point in addressing this program at the local level for almost a 

decade. One of the specific issues is regarding the compensation that the local level will 

receive. After ten years of REDD+ instrument preparation, there is still no clarity about the 

benefit-sharing of the REDD+ result-based payment between the national and regional levels 

(Interviewees JAM-1, EK-16, 2018), even though the central government established the 

Indonesia Environmental Fund Agency (BPDLH), under the Ministry of Finance in 2018.  

Moreover, in terms of inclusivity, there is not much difference in other provinces either. 

The non-state actors’ engagement is likely a means of demonstrating that stakeholders have 

been involved in the process. This pattern has not only occurred at the national level but also 

at the local level. Some research participants claim that on many occasions stakeholder 

participants in workshops, discussion, or event capacity-building forums are the same persons. 

They joke about this situation as 4L (lu lagi lu lagi), which means meeting the same person 

again and again on different occasions. Some domestic NGOs (both at the national and regional 

levels), which tend to criticise and be pessimistic toward the REDD+ scheme, are not involved 

in such forums, even though they address some related issues regarding climate change 

deforestation at the ground levels. This state of affairs implicitly reflects how the structure of 

networks limits the diversity of their membership. Another important finding relates to the 

involvement of the epistemic community, the Association of Experts on Climate Change and 

Forestry Indonesia (Asosiasi Ahli Perubahan Iklim Indonesia, APIKI). It is noticeable that this 

association was established under the coordination of the Ministry of Forestry; even its 
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structure is currently under the MoEF (APIKI, 2021). This epistemic network seems to follow 

the pattern of other think tanks under the New Order regime, which is centralistic and under 

government coordination. Hence, independence becomes irrelevant in the context of this 

network’s operation, where the exchange of ideas tends to adhere to uniformity rather than 

acknowledging a diversity of ideas and information.  

This pattern of networks is not only concentrated on one particular group of networks, 

but also tends to overlook the political-economic structure and the role of marginal groups in 

the forestry sector. However, the aspect of power and this marginality is essential in influencing 

the process of learning and adapting to new governance (Moeliono et al., 2014). The private 

sector has tried to get involved in voicing their perspective toward the networks, however, the 

government mostly facilitates formal meetings with a particular participants from the private 

sector and announces the government’s plans and actions without knowing the real issues that 

actors in the private sectors have been facing (Interviewee INA-25, 2018). In fact, the domestic 

informal structure in political and economic relations has a significant role in developing a 

particular network, especially in the forestry sector as a specific contested area. In this way, the 

Indonesian REDD+ networks tend to ignore the fact that that the notion of political economic 

structures goes hand in hand with building consensus for informal cooperation among political 

actors and elites (Adam & Kriesi, 2007). 

Moreover, in relation to marginal groups and Indigenous People’s participation, some 

participants from the local levels have been pessimistic about the REDD+ programs.  In Jambi 

and East Kalimantan, the representatives of Indigenous People no longer are passionate in 

talking about REDD+, as exemplified by the declaration of an Indigenous Peoples’ 

representative in East Kalimantan:  

 

The involvement of stakeholders tends to be exclusive and limited. We were involved 
but instead, as their legitimation, not fully engaged with the programs. Consequently, 
Indigenous People are not aware of the relation between climate change and forestry 
sectors or the REDD+. (Interviewee EK-14, 2018). 
 

This view was echoed by a representative of Indigenous People in Jambi: 

 

In the beginning, we were enthusiastic since the idea of the REDD+ is related 
to our daily activities, keeping and protecting the sustainability of forests. 
Unfortunately, after ten years, we [Indigenous People] did not get anything. Instead, 
we served the people who conveyed these ideas from time to time, socialised this and 
that.  There are no actual actions about the problems, such as the issues of tenure rights. 
We feel disappointed that those agencies just used us to fulfil their report activities. 
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They used the information from us without giving any feedback. At least we should be 
able to get a report that they produced based on our information” (Interviewee JAM-
16, 2018). 
 

As expected, many studies have revealed the response and the position of marginal 

groups toward the REDD+ implementation in Indonesia (Astuti & McGregor, 2017; Boer, 

2019; Jodoin, 2017). The role and the position of these marginal groups has concerned many 

parties since the beginning of the REDD+ implementation.  IUCN (2010) highlights that this 

scheme provides opportunities as well as challenges for such groups. This scheme potentially 

offers policy and law reforms oriented on the rights of Indigenous People. In Indonesia, 

Constitutional Court decision No.35/2012, regarding customary forest, is considered to relate 

to the REDD+ effort. However, it is still complicated at the ground level, as the mapping of 

customary forest areas has evoked major political contestation among related actors 

(Interviewee INA-11, 2018). On the other hand, REDD+ has had negative effects upon the 

lives of Indigenous People, such as the commodification of forest carbon, which can lead to 

competition and conflict, inappropriate protocols, and the REDD+ safeguards cannot provide 

a benefit to these groups (IUCN, 2010). Therefore, many debates and challenges have had to 

be addressed in implementing this scheme since its initiation (Dehm, 2016). These latest 

Indonesian experiences further reveal the importance of careful management of these networks, 

including those that are ostensibly inclusive, such as the REDD+ networks.  

 

6.5. The Exclusivity of the REDD+ Networks and The Feasibility of Policy 

Change  

 

In many cases of international policy transfer, the tendency for state domination over 

the transfer process is inevitable. As the primary proponent, state actors and policymakers link 

to the source of policy learning or transfer due to their privilege of crossing jurisdictional 

boundaries (Porto De Oliveira & Pal, 2018). Also, the state binds society by making this 

decision, supporting the decision through legitimate force (Adam & Kriesi, 2007). However, 

as part of transnational advocacy networks, some domestic NGOs have an opportunity to 

engage with transfer sources as a result of their linkages with international NGOs initiating 

global action and movement toward particular issues, even though, their perspectives may 

differ from the underlying ideas of the policy transfer (Keck & Sikkink, 1998; Porto De 

Oliveira & Pal, 2018; Rodrigues, 2015; Stone, 2004). Particular non-state actors that lack 
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access have become embedded within the networks; however, the networks deeply engage with 

their domain issues, such as private sectors and civil societies (Porto De Oliveira & Pal, 2018). 

Thus, the exclusivity of the transfer networks potentially limits access to resource transfer 

(Legrand, 2016). However, in the context of new regulatory states, the engagement of those 

actors is necessary for reaching acceptable policy outcomes, mainly reflecting the relational 

capacity of the state vis-à-vis these particular power structures (Jayasuriya, 2005). 

Indonesian REDD+ networks illustrate this potential exclusivity. REDD+ networks are 

dominated by state actors and diminish the role of other relevant actors, such as marginal 

groups, business and corporate groups, and even sub-national governments. The REDD+ 

scheme has anticipated this issue through its criteria, emphasising inclusivity, transparency, 

and accountability. The criteria are mentioned within the REDD+ safeguards, addressing 

marginal and Indigenous People in REDD+ programs (UN-REDD, 2016). The criteria are also 

stated within the Indonesian REDD+ Strategy as the main guidelines for implementing the 

REDD+ scheme in Indonesia (The MoEF, 2018). Nonetheless, as we saw in the discussion in 

the previous section, transfer through this network structure tends to neglect those groups. At 

the same time, these groups have a significant role and links to the forestry sector and climate 

change issues in Indonesia. Consequently, the exchange of ideas and information delivered 

through the REDD+ networks has not sufficiently targeted these relevant actors.   

Instead of creating more decentralised governance as in the notion of a regulatory state 

through networks, the Indonesian REDD+ transfer process is based upon the Weberian state 

model of control and accountability.  As one governance reform idea, REDD+ is promoted by 

transnational networks, such as the World Bank, the UN agencies, and the Official 

Development Assistance (ODA) from various developed countries, which support a regulatory 

state through a decentralised governance approach. In this way, the networks endeavour to 

limit state authority and provide more public engagement within governance processes (Bell 

& Hindmoor, 2009). The structure of networks must operate autonomously to harmonise 

policymaking and decisions – and avoid state-centric domination (Jayasuriya, 2005). In fact, 

the existence of the Indonesian REDD+ networks indicates how dominant the state actors in 

the process of REDD+ transfer are, especially through the domination of its agencies, such as 

the Ministry of Environment and Forestry. As a result, Indonesian REDD+ networks tends to 

be a homophilic network which has limited in the process of resource exchange as well as 

negated the role of other relevant actors.  

As discussed in earlier sections, those groups, especially the wealthy corporate 

organisations, dominated the political economy of the power structure in Indonesia, including 
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in the forestry sector. Hence, resistance toward REDD+ is inevitable in the context of 

Indonesian REDD+ transfer. However, opposition or resistance is not only from corporate 

groups, but also from domestic NGOs, regardless of whether they have a different point of 

view. In the beginning, these groups of domestic NGOs have considered that the REDD+ as 

an instrument of climate policy and forestry sector reform was unreliable for supporting social 

and environmental justice (Interviewee INA-6, 2018 Purnomo, 2012). This idea has been 

contested globally, particularly by transnational advocacy groups (Rodrigues, 2015). However, 

the REDD+ safeguard criteria are justified as the answer to issues of social justice, in which 

REDD+ must respect the knowledge and rights of Indigenous People and local communities 

(Hiraldo & Tanner, 2011). Due to this clause, some Transnational Advocacy Networks have 

joined the domestic REDD+ preparations programs, including WWF, The Nature of 

Conservancy, and WRI. However, many of their domestic counterparts have continued to 

oppose the REDD+ scheme's idea, including WALHI, HuMa, Sawit Watch, and Jatam. 

However, some have also come on board, such as AMAN, which actively supports the LoI 

between Indonesia and Norway for the REDD+ implementation in Indonesia (Interviewee 

INA-11, 2018; Purnomo, 2012).   

Despite their lack of visibility within the specific context of the REDD+ networks, 

business groups have a significant role in the national and sub-national political economy 

structures, such as lobbying for access to policymaking. Many observers have noted that 

business group power has been entrenched in the Indonesian political system through patronage 

networks since the New Order regime. The problem is even more complicated when the state 

is controlled and penetrated by this patronage network due to the political elites and the 

oligarchic groups are increasingly intertwined (Winters, 2021).  During the New Order era, 

patrons and clients were identified separately, but after the Suharto regime, oligarchic power 

has become part of the institutional power structure. It has direct access to policymaking and 

has weakened the state's capacity in the effort of forestry sector reform, such as REDD+ or any 

other Payment for Ecosystem Services (PES) mechanisms. This condition thus relates to 

relational state capacity in the context of state-society relations, especially the lack of state 

capacity facing the domination of corporate power.  

In the beginning, the resistance of this group was not directly within the context of 

REDD+ implementation. Since they are part of the government, they can now counter 

environmental agendas that threaten their business interests in forest-related sectors through 

specific policies and regulations.  As I suggested in the previous sections, their influence affects 

government programs and regulations. According to some interviewees, more recently, 
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Indonesian development policies have facilitated business and investment (Interviewees INA-

9, INA-10, EK-6, EK-13, JAM-10, 2018). Under the pretext of national development 

programs, there has a massive infrastructure development in almost all major islands in 

Indonesia, such as road and rail construction projects, food estate programs in Kalimantan and 

Papua, deregulation of investment policies (Omnibus Law), especially in the context of natural 

resource explorations, and even weakening the law enforcement institutions through the 

enactment of the new KPK Law. Although those policies and programs are not directly related 

to the REDD+ implementation, many observers argue that the actions of these policies and 

programs have an impact on the main REDD+ programs and related policies, such as oil palm 

and forest moratoria, peatland restoration, and one map policies.  

Currently, efforts from patronage networks have directly targeted the existence of 

Indonesian climate policy or, specifically, the continuing of the REDD+ scheme in Indonesia. 

In 2019, one prominent Minister in Joko Widodo’s administration, Luhut Binsar Pandjaitan, 

Coordinating Minister of Maritime and Investment Affairs, threatened that Indonesia would 

exit from the Paris Agreement, as a response toward the European Union regarding the banning 

of Indonesian palm oil in the EU market, due to deforestation issues (The Jakarta Post, 2019). 

Regardless of the agenda of the global political economy toward palm oil, many observers have 

revealed that oil palm plantations are still the highest driver of deforestation in Indonesia (FWI, 

2021). However, palm oil is a significant commodity contributing to state revenue and wealthy 

groups who dominate this sector. Moreover, this statement generated a mixture of support and 

opposition domestically, especially from reputable environmental NGOs, such as Walhi. This 

NGO issued a press release condemning this statement and urged Joko Widodo to reprimand 

Luhut Pandjaitan, as his statement was beyond his capacity as the Coordinating Minister of 

Maritime Affairs and Investment, and overstepped the authority of the President and 

Parliament, who ratified the Paris Agreements (WALHI, 2019). As a prominent minister, Luhut 

has a strong influence within the Joko Widodo presidency (Bandoro, 2016; Global Policy, 

2020; Syailendra, 2016; The Jakarta Post, 2016). This is not the first time that Luhut has 

generated such controversy. According to the report from JATAM and Film Documentary of 

WatchDoc production, he is one of the shareholders of big coal mining companies that have 

issues in their operation in Indonesia (JATAM, 2017, 2018; Laksono & Arz, 2018). More 

recently, along with several wealthy Indonesian groups, his name was also released in the 

Pandora Papers in 2021 and Panama Papers in 2016 regarding the issue of taxation (ICIJ, 

2021; Tempo, 2021b).  
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Surprisingly, in 2021, the Indonesian government announced that it had terminated the 

Letter of Intent (LoI) between Indonesia and Norway regarding the REDD+ implementation in 

Indonesia, even though the Indonesian government had fulfilled its commitment to the 

Norwegian government to realise the condition of result-based payment. It had adhered to 

emission reduction of 11.2 million tons of CO2eq in 2016/2017, which has been verified by 

international institutions (Reuters, 2021; VOI, 2021). At the time of writing this thesis, there is 

still no detailed response from the Norwegian government, other than a press release from 

Norway’s International Climate and Forest Initiative (NICFI), expressing Norway’s 

appreciation for the REDD+ progress in Indonesia.  They are still negotiating the distribution 

of result-based payments with the Indonesian government (NICFI, 2021). Despite political 

commitment from the Norwegian government, qualitatively, many studies reveal that 

deforestation keeps occurring in Indonesia due to various drivers.  

 

6.6. Conclusion 

 

In sum, the domination of patronage and oligarchic politics in the forestry sector is 

linked to the weakening of state capacity in this sector. In this way, many NGOs argue that 

efforts to remove the obstacles for business and investment continue to be made (Interviewees 

INA-9, INA-20, 2018). It is noticeable through the termination of the LoI between Indonesia 

and Norway, which occurred almost at the same time as the initiation of national project 

strategies, deregulation of investment policy through the omnibus law, amongst other related 

policies and programs that have been put forward as part of the return to an underlying logic 

of capitalist-led development.  This includes deprioritisation of the REDD+ program and 

sustainable forest management in the second term of the Joko Widodo presidency (Dwisatrio 

et al., 2021). In this way, the provisions of the LoI certainly influenced the way in which these 

strategic projects were run. Thus, as a transnational agreement, the LoI could have continued 

to be an obstacle for Indonesia at the global level, especially related to policies incompatible 

with the climate policy agenda, even though the LoI is in the form of a non-binding agreement 

between those two countries.  

In addition, due to their failed efforts at inclusivity, the REDD+ networks did not 

anticipate the existence of oligarchic groups. Despite previous transformations in the context 

of forestry sector governance, oligarchic and patronage networks continue to adjust through 

the changing approaches to governance, whether these be in the form of centralisation or 
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decentralisation (Hadiz & Robison, 2014; Robison & Hadiz, 2004; Winters, 2014). 

Consequently, regarding asymmetric power relations, these groups have the capacity to oppose 

the ideas of the REDD+ and block these programs.  This series of events, including the 

termination of the LoI (which had produced the foundation of the REDD+ implementation in 

Indonesia), reveals the difficulties in dealing with these groups’ predatory behaviour.  In this 

way, the context of relational state capacity in the forestry sector has remained the same, as 

Dauvergne (1996, 1997) has noted that the domination of oligarchic groups weakened state 

capacity under the authoritarian regime of the New Order, as well as during the post-reform 

period, as discussed by Barter (2008).  

In relation to policy change or even policy outcomes, network structure has an 

important role, whether in terms of the distribution of power or in the form of interaction (Adam 

& Kriesi, 2007). As discussed above, the domination of oligarchic groups through patronage 

politics has undermined the structure of REDD+ networks. Consequently, the feasibility of 

policy change, or policy outcomes within the frame of REDD+ transfer, tend to reflect the 

vested interests of dominant groups. Following Gellert (2010), Kartodihardjo and Jhamtani 

(2009), and Robison and Hadiz (2004), the REDD+ transfer repeats the story of the previous 

reform agenda in the Indonesian forestry sector, which was also promoted by transnational 

networks and blocked by domestic power structures. Like the pattern of its predecessor, the 

REDD+ transfer is limited by the existing institutional structure and robust regulatory 

framework, and the fact that these institutions need strong support through the management of 

their specific interests (Robison & Hadiz, 2004). However, it is not surprising, as the 

development of the REDD+ idea based on assessment reports following the notion of the 

neoliberal good governance approach, which is not included political economic contingencies 

discussed in chapter three. Nevertheless, REDD+ as a mechanism of climate change mitigation, 

has passed various milestones, as confirmed by the MoEF and the Norwegian government 

through progress report (Angelsen et al., 2018; Caldecott et al., 2018; MoEF, 2018a; Nofyanza 

et al., 2020). However, in terms of policy change or policy outcome, the REDD+ still must 

overcome numerous obstacles in addressing deforestation issues, particularly the dominance 

of various interests (Angelsen et al., 2018; Nofyanza et al., 2020). 
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 7. Conclusion 

 

The design of this study provides alternative ways to examine the issue of the REDD+ 

implementation in Indonesia by employing the framework of international policy transfer. As 

a global agenda, the REDD+ delivers a set of policies and approaches for rainforest countries 

to reform their forestry sector management while also reducing their emissions. In this vein, 

the REDD+ proposes solutions for two super wicked problems, including climate change and 

the tropical forest crisis. However, for more than a decade, this scheme has not shown 

significant progress regarding its contribution to addressing those issues globally, despite 

REDD+ being relevant to Indonesia in many ways.  Some observers even consider it as a failed 

scheme (Krause & Nielsen, 2019; Lestari, 2019; Myers et al., 2018; Neeff, Göhler, & Ascui, 

2014; Sheng, Wu, Zhang, & Miao, 2017). As one of the more extensive tropical forests 

worldwide, Indonesia has been identified as having a long story of forest loss and producing 

higher emissions than other sectors, such as energy and industries.  

The advent of REDD+ in 2007 gained momentum following institutional 

transformation of the Indonesian forestry sector as part of the reform agenda. Since the SBY 

presidency, Indonesia has been highly committed to climate change, including the REDD+ 

scheme. Despite overhauling its institutional design, the Indonesian REDD+ continued 

developing under Jokowi’s administration. In 2020, despite controversy regarding the data, the 

Indonesian government claimed that it had finished all the REDD+ implementation phases and 

reduced emissions from this sector. Thus, it claimed their result-based payment from the Green 

Climate Fund (GCF) and the Norwegian government, following the LoI concerning the 

REDD+ implementation in Indonesia. However, this LoI has recently been terminated by the 

Indonesian government, arguing that the Norwegian government has not fulfilled its 

commitment of 1 billion US dollars as part of the LoI. Consequently, this outcome can be seen 

as a failure of the REDD+ scheme in Indonesia. 

Previous studies have explored many aspects of the REDD+ scheme implemented in 

Indonesia. They revealed how power asymmetry relations (both horizontal and vertical), 

institutional design, bureaucracy, and legitimacy - including political and economic 

contingencies - influence the process of REDD+ implementation in Indonesia. However, those 

studies generally focused on domestic analysis and have not provided a wider analysis of how 

the nexus between international and domestic factors influenced the REDD+ implementation 

in Indonesia. As an international agenda, the REDD+ involved various actors and sectors at 

multiple levels, both domestic and global. This situation reflects how significant the interplay 
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between those two levels is in examining the progress of the REDD+ implementation. This 

study thus addressed the main research question: Why have Indonesia's efforts to transfer 

climate change policy (the REDD+ scheme) made slow progress and proved inconsistent with 

Indonesia's high rhetorical commitment to international cooperation? This study offers 

arguments by highlighting the nexus between international and domestic aspects through the 

framework of international policy transfer, especially by employing a multi-level analysis, 

including global, state, and organisational levels of analysis. Hence, the purpose of this thesis 

is not to assess the effectiveness of a REDD+ scheme as a climate mitigation agenda; instead, 

it explains why such programs face unpropitious conditions and lead to ineffectiveness. 

This thesis thus argues that the failure of the REDD+ transfer or implementation in 

Indonesia is not solely a domestic obstacle but also associated with the international 

engagement. Specifically, this thesis argues that the REDD+ performance in Indonesia can be 

explained by focusing on the nexus of international involvement and domestic obstacles. The 

three substantial chapters (4, 5, and 6) explicateded this nexus between them through various 

level of analysis. The international envelopment began at the start of the REDD+ negotiation, 

continued through its implementation process, simultaneously at the domestic levels. 

Consequently, the REDD+ is facing an institutional transformation of the forestry sector that 

is also influenced by politics and economic contingencies, particularly the significant role of 

patronage and oligarchy politics in this sector. This thesis provides several arguments related 

to the failure of the REDD+ transfer and the slow progress of the REDD+ implementation in 

Indonesia, as the feature of findings explain below. 

Concerning global engagement, this thesis highlights two main findings. Firstly, this 

thesis argues that the REDD+ scheme is an incomplete negotiation, mainly generated from a 

long process of global cooperation both under global forestry and climate change governance. 

The lens of policy transfer explains that the international negotiation on climate mitigation is 

shaped from the interplay between structure and agency in global climate change governance, 

largely through negotiations between developed and developing countries regarding the 

REDD+ financial mechanism. The findings suggest that after ten years, these issues are still 

debated among COPs. At the domestic level, this situation has become a justification fort the 

slow progress of the REDD+ and is related to the lack of commitment from developed countries 

in supporting and implementing this mechanism through the financial mechanism of the result-

based payments. This condition is more noticeable when the Indonesian government claimed 

that the Norwegian government had not fulfilled its commitment, as mentioned within the 

Letter of Intent (LoI) between them. 
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However, this is not surprising. Following a morphogenetic cycle, it is apparent that 

temporal relations between agents and structures work on different time intervals in shaping 

social systems. Here, structuration does not solely occur at the current time of climate change 

negotiation (REDD+). Instead, this structuration has occurred as a continuous process in global 

forestry governance, long before the emergence of global climate change governance. In this 

way, the REDD+, as the next stage of global forestry governance, has varied in its effectiveness 

in addressing global forestry issues, especially concerning tropical forestry loss for decades. 

The contestation between developed and developing countries has become part of this history. 

Some international efforts in addressing tropical deforestation, such as Tropical Forest Action 

Plan (TFAP) in the 1990s, and the United Nations Forum on Forest (UNFF), ended in failure. 

This unfinished negotiation implicitly impacts the REDD+ implementation in Indonesia. 

Instead of demanding high expectations from the developing countries, the developed countries 

still have no consistency and seriousness, which leads to inconsistency from the developing 

countries to address forestry issues through this scheme.    

At the state level of examination, institutional change provides an opportunity structure 

for transferring the REDD+, following reform agenda through decentralisation of forest 

management after the collapse of the New Order regime. In this vein, the framework of 

historical institutionalism, primarily through the notions of critical junctures and path 

dependence, helps explain the links between past events and practices in shaping the current 

development of institutions. As an international agenda, the REDD+ scheme can be seen as an 

exogenous factor in generating institutional change or even a critical juncture through the 

interplay with the domestic forest management process (endogenous factors). This juncture 

thus provided a possible institutional transformation in this sector. It is marked by the initiation 

of several policies and institutions, such as One Map Initiative and the establishment of the 

REDD+ Agency. However, the notion of path dependence considered that the change is 

difficult to reach, as the original institutions maintain the old pattern of institutional design. 

Thus, this thesis argues that the institutional transformation of forest institutions creates 

institutionalised obstacles to REDD+ transfer in Indonesia.  

One key finding concerns how the recentralisation effort has been striving to initiate 

policy reforms. Following its previous role as the central authority in forestry management, the 

central government interpreted the Regional Autonomy Laws and Basic Forestry Law based 

on this position. The decentralisation of forestry management undermines the role of the central 

government, especially the position of the Ministry of Forestry, which has dominated this 

sector for decades since the New Order regimes, both in a horizontal and vertical structure. At 
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the same time, REDD+ also further weakened this position. The institutional design of REDD+ 

involved the new actors and reduced the role of the Ministry of Forestry in managing the 

forestry sector concerning climate change mitigation. However, the notion of path dependence 

reveals that for the last decade the pattern of developmentalism under Suharto’s New Order 

has been resuscitated through Jokowi's New Developmentalism, particularly emphasising 

economic growth through investment and development of infrastructure. In doing so, like the 

New Order regime, a centralised pattern of organisation becomes one way to pursue this goal. 

Consequently, despite the dynamic of decentralisation politics, competition among state 

agencies has motivated the dominant power, especially the Ministry of Forestry, to produce 

new laws and policies to maintain their interests. The pitfalls of decentralisation - which 

include massive deforestation, conflicts, and corruption at the district levels - strengthens the 

central government's justification to maintain its status quo through the new Regional 

Autonomy Law No.23/2014. 

Consequently, the central government managed to retain this sector through the MoEF, 

and decentralised forest governance was discontinued. This condition also affected the process 

of REDD+ implementation. The central government abolished the REDD+ Agency and the 

National Council of Climate Change, which had a significant role in preparing the REDD+ 

performance. Thus, as a form of agenda reform, the REDD+ is confined to a pattern of re-

centralisation and domination of the institutional status quo. According to the lens of path 

dependence, preserving this status quo may generate increasing returns, which describes how 

the effort to maintain old pattern has increased due to institutional transformation. The case of 

the REDD+ in Indonesia reflects how this path dependence influences the current progress of 

this scheme, mainly through the strengthening of old dominant institutions. Notwithstanding, 

external shock or critical juncture through the REDD+ transfer has pushed such an institutional 

reform.   

Further explanation can be derived from the organisational level of analysis, especially 

through the operation of the REDD+ networks, which directly link international and domestic 

actors. This thesis illustrates that as a global policy agenda, the REDD+ provides a complex of 

policy transfer by involving multi actors and sectors through the REDD+ networks from 

various levels of governance. When an object of transfer is complex, it will be challenging to 

implement and adopt due to the lack of resources and capacities from the host country 

(Steinbacher, 2018). Hence, the process of the REDD+ transfer goes beyond a simple 

mechanism of Payment for Environmental Services (PES); it has more complex consequences 

in the implementation process, both technically and politically. Although the REDD+ offers 
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flexibility for developing countries to adjust their capacity, it still needs more technical 

expertise and resources, primarily relying on external resources. In the case of Indonesia, the 

core activities of REDD+ are focused on the National REDD+ strategy, which comprises 

complex policies and programs. Here, the REDD+ implementation or transfer process is highly 

dependent on various international partnerships, both in the form of bilateral and multilateral 

cooperation. The discontinuity of various REDD+ programs in some provinces shows how this 

dependency determines the continuation of the REDD+ programs. When the partnership 

programs are finished, there is no clarity on how they can continue, or whether the partnerships 

are still available. This can be seen in the REDD+ preparation programs in the provinces of 

East Java and Jambi. 

Moreover, although the REDD+ networks have provided an opportunity structure for 

REDD+ transfer in Indonesia through transnational networks, such as international 

partnerships and agencies, these networks still struggle to put REDD+ ideas into practice. This 

study argues that the exclusivity of the REDD+ networks tended to ignore the existence of 

some groups who have a significant relation to the forestry sector. Consequently, resource 

exchange, especially in sharing information and ideas, spreads in a limited member network. 

Notwithstanding, the core idea of the REDD+ emphasises inclusivity and participation by 

involving those who have a role or interest in this forestry sector, such as oligarchs and some 

environmental NGOs. This condition eventually impeded the implementation and even caused 

the rejection of the REDD+ in Indonesia.  

However, a lack of involvement is not the only reason for rejecting the REDD+ scheme. 

There are two main points that this study highlights in this regard. The first objection came 

from a group of civil society organisations, which advocated the idea of climate justice. They 

argue that instead of fighting for climate change, REDD+ created problems for minority 

groups, such as indigenous people and other small community groups who are highly 

dependent on forest resources. Nonetheless, the non-participation of such groups does not 

affect the course of the REDD+ implementation process. The second refusal refers to the 

political economy contingencies, especially concerning the domination of oligarchic groups 

through political patronage in the forestry sector. Many observers reveal that such 

groupscontinue to dominate Indonesian forestry governance, either in the form of centralisation 

or decentralisation. Due to the REDD+ ideas affecting their material interests, they have 

become a big challenge for the REDD+ networks to deliver ideas into practice. 

This study further argues that the political economy contingencies significantly inhibit 

the forestry sector management reform through the REDD+ transfer. There are two main 
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factors related to this condition. Firstly, state capacity, especially state capability in managing 

relations with society. The domination of patronage and oligarch networks has become a long-

standing problem since the New Order Regime and weakened the state's capacity in this sector. 

During the Jokowi presidency, the national development strategy has been directed to support 

business and investment; in particular, oligarch and patronage business interests in the forestry 

sector have deprioritised the REDD+ scheme. Secondly, regarding lack of inclusivity, the 

REDD+ networks solely focused on the capacity building of institutions. They ignored the 

existence of other groups, which resulted in resistance to the sustainability of this scheme. 

Consequently, forestry sector reform in this scheme, seems to repeat the same failure from the 

previous agenda, which was also delivered through transnational networks and inhibited by 

this domestic political economy structure.  

To summarise, following the findings and the framework of international policy 

transfer, this study provided three main explanations concerning the failure of the Indonesian 

REDD+. Firstly, the nexus between international and domestic structure is important to explain 

the slow progress of the REDD+ implementation in Indonesia. The REDD+ scheme was 

generated through a long debate and negotiation between developed and developing countries 

at the global level. This contestation has moved from global forest governance to global climate 

change governance. In this case, the morphogenetic cycle examines structuration processes 

over time. It creates a pattern of relations between structures and agents in addressing tropical 

deforestation and climate change mitigation at the global level. In this respect, structures and 

agency relations are not solely in the context of the emergence of REDD+ as an international 

agenda dealing with climate change. However, it is strongly connected to a long international 

effort on tropical forestry issues. This structuration occurred over time and generated the 

REDD+ scheme, which is still an incomplete negotiation, especially regarding the result-based 

payment mechanism. Consequently, this payment mechanism has become an issue for the 

developed and developing countries to pursue their commitment to the REDD+ 

implementation.  

Secondly, at the domestic level, the historical institutionalism framework helps explain 

historical trajectories of forest and climate change institutions and examines the problem of the 

REDD+ implementation. This level of analysis shows the most significant of domestic factors 

in determining the processes and outcome of the REDD+ transfer in Indonesia. The findings 

demonstrate that the REDD+ has created a critical juncture through a set of events that could 

potentially lead to institutional change. However, this transformation is complex as the 

institutional status quo mitigates against the change and retains its position (path dependence). 
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In addition, the Indonesian forestry sector is highly contested, especially concerning political 

economy issues. The domination of patronage and oligarchic networks in Indonesian politics 

has been a public discourse since the Suharto regime, not least in Indonesian forestry politics. 

Here, the REDD+ ideas and programs affect their interests, and their response toward REDD+ 

has been counterproductive. The diverse political agenda of this group implicitly restrains the 

effort in tackling climate change and saving the environment. Lastly, at the organisational level 

of analysis, the analysis emphasises the nexus between international and domestic issues, the 

REDD+ networks tended to be exclusive. They ignored the existence of other groups within 

the process of REDD+ transfer, including civil society organizations and these oligarch groups. 

Consequently, the resource exchange of information has not occurred optimally, and the 

rejection of REDD+ is a likely consequence, despite some ideas having been adopted.  

This thesis enriches the literature on climate policy, specifically with regard to REDD+ 

studies in Indonesia, and contributes to the policy transfer literature. Here, there are two main 

contributions. Firstly, among many studies on the Indonesian climate change and forestry 

policies, the use of the international policy transfer framework is still limited and has not been 

used explicitly. Hence, through the lens of international policy transfer, this study fills in 

possible explanation gap, especially concerning the nexus between domestic and international 

factors in the case of the Indonesian climate policy (the REDD+ implementation). The findings 

reveal that the links between those two levels have significantly influenced Indonesia's REDD+ 

transfer or implementation process.  

Secondly, beyond the Indonesian REDD+ case, this thesis advances an enhanced 

conceptual framework for analysing the interplay between domestic and international factors 

in the process of the REDD+ transfer. This study further suggests that historical analysis and 

political and economic contingencies are two essential factors that need to be considered in 

developing international policy transfer analysis. In this way, as an eclectic approach, the 

policy transfer framework, primarily through its multi-level analysis provides flexibility and 

the chance to engage multiple frameworks into its analysis (Evans, 1999). Hence, as the base 

analysis of this framework, the structuration can potentially be juxtaposed with some relevant 

concepts to generate an adequate explanation. Therefore, the examination of the Indonesian 

REDD+ challenges reveal that unpacking historical trajectories at the international and 

domestic levels helps to understand how past events influence the implementation of current 

policies. In addition, structural relations, especially regarding political and economic 

contingencies, may constrain policy transfer and generate policy resistance and rejection. 
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Those two variables, historical analysis and political and economic contingencies, are 

still lacking attention in international policy transfer analysis. Thus, this thesis enriches this 

framework, especially multi-level analysis to international policy transfer. As a final point, this 

research might be developed beyond the Indonesian case through a comparative analysis 

among the REDD+ host countries, such as Indonesia, Brazil, and Colombia. Hence, the 

analysis of policy transfer can become more comprehensive by comparing cases in different 

contexts and with different backgrounds. 
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