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Abstract: This article examines the dynamics of REDD+ cooperation
between Indonesia and Norway from 2010 to 2021, culminating in
Indonesia’s unilateral termination of the partnership. Using a
qualitative approach and Robert Putnam’s Two-Level Game framework,
the article analyzes how international negotiations and domestic
political and institutional interests shaped the implementation and
continuity of the cooperation. The findings reveal that tensions emerged
from divergent approaches to REDD+ governance, particularly between
Norway’s requirements for international verification and Indonesia’s
efforts to strengthen nationally established governance and verification
mechanisms. These tensions were further complicated by institutional
restructuring within Indonesia, which generated administrative
challenges in implementing the Result-Based Payment mechanism.
From a Two-Level Game perspective, the implementation of
international commitments was shaped not only by negotiations
between Indonesia and Norway but also by domestic institutional
dynamics and Indonesia’s efforts to preserve policy autonomy in
managing its REDD+ system. The article argues that the Indonesia—
Norway REDD+ partnership should be understood not merely as a
technical arrangement for climate finance and forest governance, but as
a political negotiation in which international commitments interacted
with domestic interests, institutional change, and competing
understandings of sovereignty.
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Introduction

Deforestation refers to the loss of forest cover that is con-
verted into other forms of land use, such as plantations, agricul-
ture, or industrial areas (Lindungihutan, 2022). In the context of
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Sovereignty and Climate Governance

global climate change, deforestation has become one of the
leading contributors to greenhouse gas emissions worldwide. It
1s estimated to account for approximately 10— 15% of total global
CO2 emissions (Obermeier et al., 2024). This condition
consequently makes deforestation one of the most significant
sources of greenhouse gas emissions in the world today. The
process contributes to the release of carbon stored in trees and
forest ecosystems into the atmosphere, thereby accelerating the
process of global warming and climate instability. Therefore,
efforts to prevent and reduce deforestation are considered highly
important and effective measures to decrease global emissions
while simultaneously preserving the ecological functions of
forests and other important ecosystems, including biodiversity
conservation, water resources, and environmental sustainability.
Forests also play a crucial role in maintaining ecological balance
because they function as carbon sinks that absorb and store large
amounts of carbon dioxide from the atmosphere. Consequently,
protecting forests is not only an environmental issue but also an
important part of global climate governance and sustainable
development efforts.

As a response to these environmental challenges, REDD+
(Reducing Emissions from Deforestation and Forest Degradati-
on) emerged as an international scheme designed to reduce
greenhouse gas emissions originating from deforestation and
forest degradation while simultaneously promoting sustainable
forest management, conservation, and enhancement of forest car-
bon stocks (UN-REDD, 2021). The REDD+ mechanism provides
financial incentives to developing countries to maintain and pro-
tect their forest cover as part of broader climate change miti-
gation efforts (Angelsen et al., 2016). This program was initiated
under the United Nations Framework Convention on Climate
Change (UNFCCC), particularly during the Bali Climate Change
Conference in 2007, and was later strengthened through the
Paris Agreement (UNFCCC, 2023). Through this mechanism,
developing countries with large tropical forests are encouraged
to reduce deforestation rates and improve environmental
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governance by receiving international financial support based on
verified emission reductions. In practice, REDD+ is considered
one of the most important international climate initiatives be-
cause 1t integrates environmental protection with economic
incentives and international cooperation. Moreover, REDD+ also
reflects the increasing importance of global environmental gover-
nance in addressing climate change through collaboration bet-
ween developed and developing countries.

Although many studies on REDD+ have been conducted,
previous literature generally focuses on technical and institutio-
nal dimensions, such as Measurement, Reporting, and Verifica-
tion (MRV) systems, forest governance, and the design of inter-
national environmental regimes. As a result, the political dyna-
mics underlying bilateral cooperation, particularly between
Indonesia and Norway, are often simplified into administrative
and procedural issues, thereby overlooking the broader political
tensions and changing interests that shape the implementation
of the cooperation itself. Existing studies also tend to emphasize
technical achievements and policy frameworks rather than
examining how domestic and international political pressures
interact in the implementation process. Consequently, there
remains a gap in the literature regarding how negotiations, po-
wer relations, and domestic interests influence the sustainna-
bility of REDD+ cooperation over time.

Within its implementation framework, REDD+ adopts the
Result-Based Payment (RBP) approach, namely a payment
mechanism based on verified emission reduction outcomes
(Susetyo, 2023). In the context of global implementation, REDD+
1s carried out through various forms of international cooperation,
both multilateral and bilateral. One of the most significant
examples of bilateral cooperation under this framework is the
partnership between Indonesia and Norway. Indonesia possesses
vast tropical forests but also experiences relatively high rates of
deforestation (Parimita & Najicha, 2023), making the country a
crucial actor in the REDD+ scheme. REDD+ has also been
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integrated into national climate policies such as the Nationally
Determined Contribution (NDC) and the FOLU Net Sink 2030
agenda (KLHK, 2021). Meanwhile, Norway, through the Norwe-
gian International Climate and Forest Initiative (NICFTI), acts as
one of the main donors in global climate financing, with a strong
emphasis on effectiveness, transparency, and environmental
integrity, including the implementation of a strict MRV system
(Norwegian Government, 2024). As an Annex I country, Norway
has an interest in ensuring that the REDD+ mechanism supports
the goals of the Paris Agreement and contributes to credible
global carbon governance.

Cooperation between Indonesia and Norway officially began
through the signing of the Letter of Intent (Lol) in 2010, under
which Norway committed to providing financial support of up to
US$1 billion in exchange for Indonesia’s success in reducing
greenhouse gas emissions from deforestation and forest degrada-
tion. However, throughout its implementation, this partnership
experienced complex and dynamic developments, including
disputes over data sovereignty, differences in verification stan-
dards, and institutional restructuring related to forest gover-
nance and climate funding management (Ikhtiarin et al., 2023).
These dynamics reached an important turning point when both
countries renewed their commitments through a more inclusive
and flexible mechanism in 2022. This development marked the
reconstruction of relations from an asymmetrical donor—recipient
pattern toward a more strategic partnership that increasingly
acknowledged Indonesia’s domestic sovereignty and national
systems (Olathia et al., 2025). Therefore, the Indonesia—Norway
REDD+ partnership reflects not only environmental cooperation
but also evolving political relations within global climate
governance.

Although the Indonesia—Norway partnership is frequently
regarded as a global pilot model for the Result- Based Payment
mechanism, the implementation process during its first decade,
from 2010 to 2021, demonstrated fluctuating and often conten-
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tious dynamics. During this period, Indonesia pursued ambitious
reforms in forest governance and environmental management,
but these efforts frequently collided with strict international
verification standards and Norway’s funding bureaucracy. These
tensions culminated when Indonesia claimed success in reducing
emissions by approximately 11.2 million tons of CO2 during the
2016/2017 period, yet the expected payment of US$56 million
was delayed due to problems related to external verification
processes (Ikhtiarin et al., 2023). The disagreement over verifi-
cation standards and procedural requirements created prolonged
debates and frustrations between both parties. Ultimately, these
tensions reached a saturation point in September 2021, when
Indonesia unilaterally terminated the Letter of Intent
cooperation agreement with Norway (Arumingtyas, 2021). This
event highlighted the fragility of international climate coopera-
tion when domestic interests, institutional sovereignty, and
Iinternational accountability standards fail to align effectively.

These conditions indicate that Indonesia—Norway coopera-
tion is influenced not only by the technical mechanisms of
REDD+ implementation but also by the interaction between
domestic and international factors in each country. In this
context, Robert Putnam’s two-level game approach becomes
highly relevant for analyzing the dynamics of the partnership.
Putnam argues that foreign policy is the result of interactions
between two interconnected levels: the international level, which
involves negotiations among states, and the domestic level,
which includes political interests, economic pressures,
institutional constraints, and the influence of domestic actors.
The interaction between these two levels ultimately determines
the range of agreements, or win-sets, that can be accepted by
each country in international negotiations (Putnam, 1988).

In Indonesia’s case, REDD+ implementation cannot be
separated from domestic dynamics such as the interests of the
plantation sector, land governance conflicts, bureaucratic coordi-
nation, and the need to maintain national economic growth.
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These conditions demonstrate that climate policies are often
shaped through bargaining processes between global environ-
mental demands and domestic political- economic stability. At
the same time, Norway also faces domestic pressures regarding
the accountability of public funding and demands to ensure the
environmental integrity of every -climate-related payment
provided to developing countries (Ikhtiarin et al., 2023). Conse-
quently, differences in domestic interests and political pressures
significantly influence the bargaining positions of both countries
during negotiations and help explain why the implementation of
the partnership did not always proceed according to the original
agreement.

Thus, this study argues that the dynamics of Indonesia—
Norway cooperation in REDD+ implementation are the result of
complex interactions between domestic interests and internati-
onal demands. This research applies Robert Putnam’s two-level
game approach to analyze the Indonesia—Norway partnership as
a process shaped by simultaneous interactions between domestic
pressures and international expectations within each country. By
using this perspective, the study seeks to address the analytical
gap in previous literature while also providing a more compre-
hensive understanding of the factors influencing changes, tensi-
ons, negotiations, and the long-term sustainability of REDD+
cooperation between Indonesia and Norway in the broader
context of global climate governance.

This article employs a qualitative approach with a descryp-
tive-analytical research design to examine the dynamics of
Indonesia—Norway cooperation in implementing REDD+,
particularly the interaction between domestic and international
factors shaping the cooperation. Data were collected through
library research using secondary sources, including scientific
journals, official government reports, policy documents, publica-
tions from international organizations such as the United
Nations Framework Convention on Climate Change (UNFCCC),
and bilateral cooperation documents, particularly the 2010
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Letter of Intent (Lol) between Indonesia and Norway and related
REDD+ implementation documents. The data were analyzed
qualitatively through data reduction, data presentation, and
conclusion drawing, with Robert Putnam’s Two-Level Game
framework used as the primary analytical lens. This framework
enables the analysis of how domestic interests, including
national policies, economic considerations, and internal institu-
tional and political dynamics, interact with international
negotiations, global commitments, and demands from external
partners. Through this analytical framework, the article exa-
mines how interactions between the domestic and international
levels shaped changes, tensions, and the continuity of Indonesia—
Norway REDD+ cooperation.

The Dynamics of Indonesia-Norway REDD+ Cooperation

The implementation of REDD+ cooperation between Indone-
sia and Norway constitutes a bilateral partnership that reflects
both countries’ commitment to emission reduction and also forms
part of an international climate financing mechanism based on
performance or Result-Based Payment (RBP). This cooperation
was implemented through three stages, namely the preparation
stage, the transformation stage, and the full implementation
stage (Angelsen et al., 2012).

The initial stage took place from 2011 to 2013. During this
stage, a series of preparations focusing on the formulation and
development of the national REDD+ strategy were carried out.
The REDD+ Institutional Preparation Task Force formulated the
five pillars of the National REDD+ Strategy (Satgas REDD+,
2012). These five pillars consisted of the establishment of a
special institution to support REDD+, the management of
implementation strategies in the field, the reform and strengt-
hening of legal policies such as laws related to land-use permits
and forest governance, changes in paradigms and work culture
in forest management, as well as the active involvement of
indigenous communities and other sectors (UNDP, 2013).
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The next stage was the transformation stage, which took
place from 2017 to 2020. This stage focused on the
implementation of policies, capacity building, and the execution
of several programs, one of which was the full-scale REDD+ pilot
project at the provincial level and the enforcement of forest
protection laws (UN-REDD, 2023). The final stage was the full
implementation stage, which began in 2018. This stage focused
on enhancing the implementation of ratified programs and
applying verified Result-Based Payment (RBP) mechanisms.

Throughout these stages, Norway, as the supporting party,
gradually played a role in providing financial incentives as well
as assistance in decision-making and policymaking processes
related to the REDD+ program in Indonesia (Manurung &
Rezasyah, 2021). However, although conceptually these stages
demonstrated structured progress, in practice there were
overlaps between stages. This can be seen from the beginning of
the full implementation stage in 2018, while the transformation
stage was still ongoing. This condition indicates that the REDD+
1implementation process did not proceed sequentially, but rather
occurred simultaneously as a response to policy dynamics and
institutional readiness in the field.

The implementation of REDD+ has been marked by the
increasing integration of the emission reduction agenda into
national development policies. The Indonesian government
began linking REDD+ implementation with the Nationally De-
termined Contribution (NDC) targets and the FOLU Net Sink
2030 agenda, which positions the forestry sector as one of the
main instruments of national climate change mitigation (KLHK,
2022). In this context, cooperation with Norway is no longer
viewed merely as an international aid project, but rather as part
of a national strategy to strengthen forest governance, improve
carbon monitoring capacity, and reinforce Indonesia’s position in
global climate diplomacy (UNFCCC, 2023). This integration
demonstrates a shift in policy focus from a project-based
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approach toward institutional strengthening in national climate
governance (Hermawan et al., 2023).

In addition, REDD+ implementation has also encouraged
the increased use of satellite-based forest monitoring technology
and the development of national carbon data systems. The
Indonesian government, through the Ministry of Environment
and Forestry (KLHK), developed various instruments such as the
National Forest Monitoring System (SIMONTANA), the Natio-
nal Registry System (SRN), and the strengthening of the
Measurement, Reporting, and Verification (MRV) mechanism to
improve the accuracy of emission measurements from the
forestry sector (KLHK, 2021). Strengthening this data
infrastructure became important because within the Result-
Based Payment (RBP) scheme, the validity of emission data
serves as the main basis for the verification process and the
disbursement of international funding incentives (UN-REDD,
2023). Therefore, the success of REDD+ implementation is
determined not only by the ability to reduce deforestation rates,
but also by the state’s capacity to establish a credible carbon
governance system that is internationally accepted.

However, the strengthening of the national system also
generated new challenges related to the harmonization between
domestic standards and international verification standards. In
practice, the process of unifying emission calculation methodo-
logies between Indonesia and Norway required lengthy
negotiations because both countries possessed different approa-
ches regarding audit mechanisms, data transparency, and
verification authority (Hermawan et al., 2023). This condition
demonstrates that REDD+ implementation is not only related to
environmental issues, but also concerns the politics of data and
legitimacy within international cooperation. In this context,
differences in domestic interests as well as internal political and
economic pressures influenced the positions of both countries in
carrying out the agreed cooperation. On the other hand, demands
within the framework of international cooperation also shaped
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the direction of REDD+ implementation, particularly through
the Result-Based Payment (RBP) mechanism that became the
core of the partnership.

To understand these dynamics more deeply, this study
employs the two-level game approach proposed by Robert
Putnam. This approach views foreign policy as the result of
interactions between two levels, namely the domestic level,
which reflects the interests and internal pressures of a country,
and the international level, which 1is related to negotiation
processes between states. By using this framework, the dynamics
of Indonesia—Norway cooperation in REDD+ implementation can
be analyzed as the result of interactions between these two levels.

Domestic Level

In the Two-Level Game approach, the domestic level refers
to the internal process in which governments must negotiate and
obtain support from domestic actors such as bureaucracies, state
institutions, and national interests (Putnam, 1988). In this
context, Indonesia’s domestic dynamics play a crucial role in
shaping the win-set, namely the range of agreements that can be
accepted at the international level.

Indonesia underwent a significant institutional transfor-
mation through the merger of the ad-hoc BP REDD+ agency into
the structure of a permanent ministry, namely the Ministry of
Environment and Forestry (KLHK), in 2015 (Apriwan A, 2024).
This transformation not only reflected administrative reorga-
nization, but also represented a strategic effort to integrate the
global climate agenda into a more legitimate national
bureaucratic authority. However, this process did not occur
without obstacles. Sectoral ego and differences in operational
standards among institutions created bureaucratic complexity
that affected the slow coordination of policies. This complexity
became an important factor in explaining the delays in Indone-
sia’s emissions data verification process. The synchronization
between international calculation standards previously used by
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BP REDD+ and the KLHK system resulted in a considerably long
administrative gap.

Domestic dynamics were also reflected in debates regarding
the development of data infrastructure and verification
methodologies. On the one hand, Norway encouraged the use of
independent third-party audits as part of international
standards to ensure transparency and accountability within the
Result-Based Payment mechanism (Angelsen et al., 2018). On
the other hand, Indonesia attempted to consolidate its national
system through the strengthening of Measurement, Reporting,
and Verification (MRV), including the National Forest
Monitoring System (SIMONTANA) and the National Registry
System (SRN), as the main basis for managing and verifying
emissions data (KLHK, 2021). These differing approaches
reflected the incompatibility between international verification
standards and domestic systems, which in practice increased the
complexity of the data validation process and became one of the
factors contributing to delays in the realization of Result- Based
Payment (RBP) disbursements (Resosudarmo, 2021). Ultimately,
this condition reflected tensions between global environmental
integrity demands and the sovereignty of domestic systems.

The tension between international standards and domestic
sovereignty in REDD+ implementation was also visible in the
issue of authority distribution over carbon data management.
Within the Result-Based Payment scheme, donor countries such
as Norway placed transparency and independent audits as the
primary requirements to ensure that payments were truly based
on valid and accountable emissions reduction achievements
(UNFCCC, 2023). However, for Indonesia, the extensive use of
external verification was perceived as potentially reducing state
control over the management of strategic national data
(Hermawan et al., 2023). This situation demonstrated how
technical verification issues evolved into political issues related
to state sovereignty in global environmental governance.
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At the domestic level, REDD+ implementation also faced
challenges in the form of overlapping national economic
interests. On the one hand, the Indonesian government was
committed to emissions reduction and forest protection, but on
the other hand, it continued to face pressure to maintain
economic growth through extractive sectors such as palm oil
plantations, mining, and infrastructure development (Pascual et
al., 2023). This condition created a policy dilemma because
conservation agendas often conflicted with national economic
development needs and the interests of domestic actors with
strong political influence. Within the Two-Level Game
framework, this situation narrowed the Indonesian government’s
negotiation space because every international commitment still
had to consider domestic political and economic stability.

Toward the end of the first period, domestic consolidation
began to show significant results. This was reflected in the
strengthening of institutional capacity and climate governance.
The process of institutionalizing climate policies in Indonesia’s
forestry sector took place through the integration of climate
change agendas into the existing bureaucratic structure, thereby
strengthening the state’s capacity to manage result-based
programs more independently (Hermawan et al., 2023). In
addition, REDD+ evaluation studies in Indonesia also noted
improvements in institutional capacity and technical readiness
as part of the implementation phase, including the development
of monitoring systems and more structured funding mechanisms
(Gatto and Sadik-Zada, 2024).

Thus, domestic dynamics did not only function as
constraints in the negotiation process, but also as a source of
strategic strength. Within the Two-Level Game framework,
institutional consolidation expanded Indonesia’s win-set and
increased the government’s bargaining position at the
international level. This was reflected in Indonesia’s decision to
terminate the Letter of Intent cooperation in September 2021,
which demonstrated that domestic pressures and internal
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capacities could be converted into negotiation instruments in
confronting unequal international relations.

International Level

The international level refers to the negotiation process
between states that involves compromises of interests as well as
adjustments to global standards and expectations. In the context
of the Indonesia—Norway REDD+ cooperation, the dynamics at
this level were marked by fundamental differences in approaches
related to accountability principles, verification standards, and
the governance of result-based funding.

As a donor country, Norway through the Norwegian
International Climate and Forest Initiative (NICFI) emphasized
the importance of environmental integrity in climate financing
schemes. This was reflected in the implementation of the result-
based payment mechanism, which required that payments only
be provided for emissions reduction outcomes that were
measurable, reported, and credibly verified. Within this
framework, the Measurement, Reporting, and Verification
(MRYV) system became a key component to ensure transparency,
accountability, and the reliability of emissions data that served
as the basis for providing financial incentives (KLHK, 2017).

However, this approach faced Indonesia’s increasingly
assertive position regarding the importance of recognizing
domestic systems. During the negotiation process, Norway’s
demands for external audits were perceived as standards that
potentially reduced national authority over carbon data
management. Differences in verification standards between
donor and recipient countries became one of the primary sources
of tension in REDD+ implementation, particularly within the
Result-Based Payment (RBP) scheme (Hermawan et al., 2023).

Furthermore, international dynamics were also influenced
by the asymmetric nature of donor—recipient relations. Norway
possessed strong bargaining power through its control over
funding, while Indonesia was placed in a position that required

94 ‘ Jurnal Review Politik
Volume 16, Number 1, June 2026



Sovereignty and Climate Governance

fulfilling various technical and administrative requirements
within the RBP scheme. The result-based funding mechanism in
REDD+ inherently created unequal relations between fund
providers and recipients, particularly in determining verification
standards, accountability, and benefit distribution (Luttrell et
al., 2016). In this context, recipient countries such as Indonesia
not only acted as policy implementers, but also sought to
maintain domestic control over REDD+ implementation in order
to safeguard policy sovereignty and national interests within
international climate cooperation.

From the perspective of the Two-Level Game, this condition
demonstrated that negotiation outcomes at the international
level were highly influenced by the domestic pressures faced by
each country. Norway faced pressure to ensure accountability in
the use of public funds and to maintain its reputation as a climate
financing actor. On the other hand, Indonesia faced domestic
pressure to maintain data sovereignty and institutional
legitimacy. The interaction between these two pressures
ultimately narrowed the possibility of achieving a mutually
acceptable agreement (win-set).

When no common ground could be found between the
international verification standards promoted by Norway and
the sovereignty demands asserted by Indonesia, the cooperation
reached a deadlock. This culminated in Indonesia’s decision to
terminate the Letter of Intent cooperation in 2021, reflecting the
failure of both parties to simultaneously bridge domestic and
international interests (Olathia et al., 2025).

Based on the overall analysis, the dynamics of REDD+
implementation in Indonesia—Norway cooperation demonstrated
a non-linear pattern, characterized by a shift from a relatively
stable initial phase toward an increasingly complex and
conflictual phase. In the early stage, cooperation was driven by
shared interests in climate change mitigation as well as
commitments to build institutional capacity and policy
frameworks that supported REDD+ implementation. Indonesia
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was even considered successful in passing through various stages
within the REDD+ framework, including reducing deforestation
rates during certain periods, although implementation had not
yet been fully optimal (Fariani, 2021). However, over time, these
dynamics underwent significant changes when implementation
entered the operational stage, where various challenges began to
emerge in the process of applying policies on the ground.

During the implementation phase, various tensions emerged
from differences in approaches to verification systems, demands
for global accountability, and Indonesia’s efforts to maintain
domestic control over forest governance and carbon data. The
literature shows that REDD+ implementation 1is often
understood as an arena of contestation between international
standards and national interests, where issues of sovereignty,
governance, and benefit distribution become important factors
shaping the direction and sustainability of cooperation
(Brockhaus et al., 2013).

In the Indonesia—Norway context, this contestation was
reflected in the tug-of-war between the need for transparency
and accountability based on global standards and the drive to
strengthen national ownership over implementation systems. In
addition, the implementation of cooperation also faced obstacles
such as delays in fulfilling requirements and mismatched
expectations between both parties, which slowed the realization
of cooperation outcomes (Fariani, 2021). As a result, REDD+
implementation evolved beyond merely a technical issue related
to emissions measurement and verification, becoming a process
of political negotiation involving the distribution of power,
institutional legitimacy, and the strategic interests of each
country (Hermawan et al., 2023).

Furthermore, these dynamics also demonstrated a
transformation in the pattern of bilateral relations between the
two countries. Relations that were initially asymmetrical within
the donor-recipient framework gradually evolved into a more
negotiative relationship, alongside Indonesia’s increasing
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domestic capacity and efforts to assert policy sovereignty. On the
one hand, Indonesia demonstrated achievements in emissions
reductions, but on the other hand, the realization of payments
from Norway did not fully proceed according to agreed
expectations, thereby generating tensions within the cooperative
relationship (Fariani, 2021).

The peak of these dynamics was reflected in the termination
of the Letter of Intent in 2021, marking a deadlock in
implementation while simultaneously revealing the limitations
of the result-based payment cooperation model when confronted
with differences in domestic interests and international
demands.

Although Indonesia—Norway cooperation experienced
various tensions, both countries continued to demonstrate
strategic interests in maintaining cooperation in the field of
climate change. After the termination of the Letter of Intent in
2021, bilateral communication related to climate financing and
FOLU Net Sink implementation continued through a more
flexible approach based on recognition of Indonesia’s domestic
systems (Norwegian Government, 2022). This demonstrated that
the termination of cooperation did not entirely represent the end
of bilateral relations in the REDD+ field, but rather reflected a
transformation in the relationship pattern between donor and
recipient countries toward a more negotiative partnership.

Although conceptually the RBP mechanism in REDD+ was
designed to provide measurable performance-based incentives, in
practice there remained a significant gap between technical
achievements and payment realization. Indonesia successfully
reported emissions reductions from  deforestation of
approximately 11.2 million tons of CO2e for the 2016-2017
period, which were subsequently verified and internationally
recognized. This achievement became the basis for Norway to
realize payments of approximately USD 56 million in 2020.
Nevertheless, this success did not continue consistently in
subsequent periods, where the verification and payment
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approval processes experienced considerably long delays. This
gap demonstrated that although Indonesia had technically
fulfilled some performance criteria, administrative obstacles,
differences 1n verification standards, and mismatched
expectations between both parties remained crucial factors
hindering the smooth implementation of the RBP mechanism.
Therefore, the gap between measured emissions achievements
and the realization of financial incentives not only reflected
technical problems, but also demonstrated the complexity of
interactions between demands for global accountability and
efforts to maintain the sovereignty of domestic systems within
the framework of international cooperation.

In subsequent developments, Norway continued to provide
result-based financial support for Indonesia’s emissions
reduction achievements through mechanisms adjusted to
Indonesia’s national systems (UNFCCC, 2023). This shift
demonstrated adaptation within the relationship between the
two countries, where Norway began to provide greater space for
the use of Indonesia’s domestic systems in the process of
emissions monitoring and verification. On the other hand,
Indonesia also maintained its commitment to emissions
reduction targets and deforestation control as part of
international climate diplomacy. Thus, post-2021 bilateral
relations between the two countries were not entirely
confrontational, but rather reflected a renegotiation process
regarding forms and mechanisms of cooperation considered more

suitable to the interests of each party.

The interaction between domestic dynamics and
international pressures ultimately shaped specific outcomes in
the implementation of Indonesia—Norway REDD+ cooperation.
Delays in the realization of Result-Based Payment (RBP) were
not only caused by technical obstacles in the verification process,
but also represented the result of the limited overlap of win-sets
between the two countries. On the one hand, Indonesia sought to
expand the space for agreement through strengthening domestic
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systems and asserting sovereignty over carbon data. On the other
hand, Norway maintained strict global accountability standards
as prerequisites for fund disbursement. These incompatible
preferences ultimately narrowed the possibility of reaching
agreements that could be simultaneously accepted by both
parties. From the Two-Level Game perspective, states do not
always act linearly based on international agreements, but
continuously adjust to domestic pressures, economic interests,
and changes in global political configurations. Therefore, the
dynamics of Indonesia—Norway cooperation in REDD+
implementation not only reflected technical success or failure,
but also illustrated processes of negotiating power and legitimacy
within global climate governance.

Conclusion

This article concludes that the dynamics and termination of
Indonesia—Norway REDD+ cooperation cannot be explained
solely by technical or administrative challenges, but must be
understood as the outcome of interactions between domestic
interests and international demands. Using Robert Putnam’s
Two-Level Game framework, the study demonstrates that
differences in domestic institutional dynamics, policy priorities,
and approaches to carbon governance shaped Indonesia’s
negotiation position, while Norway’s emphasis on transparency,
accountability, and international verification standards
influenced the conditions for Result-Based Payments. The
limited overlap between the two countries’ win-sets consequently
constrained the possibility of reaching mutually acceptable
arrangements and contributed to Indonesia’s termination of the
Letter of Intent in 2021.

The study further argues that the Indonesia—Norway
REDD+ partnership constituted a political negotiation over
governance, institutional legitimacy, and policy autonomy rather
than merely a technical mechanism for climate finance and
emissions reduction. The case illustrates how international
climate cooperation can become contested when external
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standards intersect with domestic institutional transformation
and national interests. Nevertheless, the continuation of
Indonesia—Norway climate relations through approaches that
place greater recognition on Indonesia’s domestic systems
indicates that cooperation can be sustained when international
commitments are reconciled with national governance
arrangements. Thus, the sustainability of REDD+ cooperation
depends not only on technical verification and financial
mechanisms but also on the ability of states to accommodate
domestic political constraints, negotiate international standards,
and reconcile external accountability with national sovereignty
and policy autonomy.
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