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CLIMATE CHANGE Improving the German Climate Adaptation Strategy

Abstract: Improvingthe German Climate Adaptation Strategy

Thisreportidentifies optimisation potential for the processes and institutions of climate
adaptation policy in Germany using differentmeth odological analytical approaches and derives
recommendations for the further development of the German Adaptation Strategy (DAS) and
related processes.

A methodological analysis of policy design reveals that policy design research provides useful
indications through the systematic elaboration of a typology of types of policy mix, which has
not yetbeen comprehensivelyconsidered in the elaboration of action plans in climate
adaptation. Furthermore, on the basis ofa comparative policy field analysis of different strategy
processesin Germany, starting points for the further development of the Network of Authorities
for Climate Change and Adaptation can be identified. An important componentin this contextis
the development of a clear objective and a common self-conception ofthe network cooperation
as well asthe communication of this, both internally and externally.

Key recommendations for the further developmentofthe DAS and its processesinclude
expanding the scope of stakeholder participation in the selection process of adaptation
measures and the use of an integrative policy design approach. In addition, a further
development of stakeholder involvement processes, for example through the establishment of a
stakeholder forum with associated working processes, isadvocated, and a (vertical) integration
of differentlevels through a possible inclusion of the federal state level as well as a clearly
defined objective for the planning of measures is recommended.

Kurzbeschreibung: Improvingthe German Climate Adaptation Strategy

Der vorliegende Bericht identifiziert anhand verschiedener methodischer Analyseansitze
Optimierungspotentialefiir die Prozesse und Institutionen der Klimaanpassungspolitik in
Deutschland und leitet daraus Empfehlungen fiir die Weiterentwicklung der Deutschen
Anpassungsstrategie (DAS) und damit zusammenhéngender Prozesse ab.

Eine Methodenanalyse zum Policy Design zeigt, dass die Policy-Design-Forschung niitzliche
Hinweise durch die systematische Erarbeitungeiner Typologie von Arten eines Policy Mix
liefert, welche bislang nicht umfassende Berticksichtigung in der Erarbeitung von
Mafdnahmenpldnenin der Klimaanpassung fand. Zusatzlich lassensich auf Basis einer
vergleichendenPolitikfeldanalyseverschiedener Strategieprozesse in Deutschland
Ansatzpunkte fiir die Weiterentwicklung des Behordennetzwerks Klimawandel und Anpassung
ausmachen. Eine wichtige Komponenteistin diesem Zusammenhang die Entwicklung einer
klaren Zielsetzung und eines gemeinsamen Selbstverstandnisses der Netzwerkzusammenarbeit
sowie die Kommunikation davon sowohl nach innen als auch nach aufsen.

Zentrale Empfehlungen fiir die Weiterentwicklungder DAS und deren Prozesse umfassen dabei
u.a.die Erweiterung des Umfangs der Akteursbeteiligung im Auswahlprozess von
Anpassungsmafénahmen und die Verwendung eines integrativen Ansatzes der Politikgestaltung.
Zusatzlich wird eine Weiterentwicklungvon Prozessen der Akteurseinbindung,beispielsweise
durch die Etablierung einesStakeholderforums mit dazugehorigen Arbeitsprozessenpladiert,
und eine (vertikale) Integration verschiedener Ebenen durcheinen méglichen Einbezugder
Landerebene sowie eine klar definierte Zielsetzung fiir die Mafdnahmenplanung empfohlen.
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Zusammenfassung

Auch wenn es gelingen sollte, die Erderwdarmungaufunter 2°C zu begrenzen, werden
Treibhausgase, die sich bereitsjetzt in der Atmosphare befinden, das Klimain den nidchsten
Jahrzehnten beeinflussen. Tatsiachlichwurdenim Jahr 2020 zum ersten Mal ausschlie f2lich
Umweltrisiken aufden vorderen fiinf Platzen der wahrscheinlichsten Risikender nachstenzehn
Jahre aufgefiihrt, wobei das Scheiterndes Klimaschutzes und der Anpassung an den
Klimawandelals langfristiges Hauptrisiko genannt wurde (World Economic Forum 2020). Erste
Auswirkungen des Klimawandels,beispielsweise Hitzewellen im Sommer und intensivere
Unwetterereignisse mit Starkregen und Uberschwemmungen, sind bereits heute spiirbar und
werden aller Voraussicht nach in Zukunft zunehmen. Diese klimatischen Veranderungen stel len
Deutschland vor grofde Herausforderungen und machen Anpassungsmafinahmen zu einer
Notwendigkeit.

Mit der Deutschen Anpassungsstrategie an den Klimawandel (DAS) hat die Bundesregierung
2008 einen wichtigen Ansatzpunktgeschaffen, diesen Herausforderungen zu begegnen.
Gemeinsam mitdem 2011 beschlossenen Aktionsplan Anpassung (APA) bildetsie einen
wichtigen Grundstein fiir den langfristigen Prozess der Anpassungan den Klimawandelin
Deutschland. Die DAS setzt mit der Formulierung von Zielen und Handlungsoptionen einen
nationalen strategischen Rahmen, um die Verwundbarkeit von Wirtschaft, Umwelt und
Gesellschaft gegentiber den Folgen des Klimawandels zu reduzieren. Inzwischen wurde diese
Strategie mit drei Aktionsplanen unterlegt und hat sich kontinuierlich weiterentwickelt. So
wurde mit dem dritten Aktionsplan Anpassung (APA I11) die deutsche Anpassungspolitik von
einer forschungsfokussierten in eine umsetzungsorientierte Phase tiberfiihrt. Der 2019
veroffentlichte Evaluationsbericht zum Strategieprozess der DAS bewertet die
Rahmenbedingungendes Strategieprozesses insgesamt als positiv, sieht allerdings einen
Verbesserungsbedarfbei der Identifikation und Auswahl geeigneter Politikinstrumente, einer
klaren Definition des Zielsystems sowie der Koordination zwischenbeteiligten Akteuren und
der Beteiligung weiterer Stakeholder (Gaus etal. 2019). Einen weiteren wichtigen Meilenstein
der deutschen Anpassungspolitik stellt der 2020 veroéffentlichte zweite Fortschrittsbericht zur
DAS dar, der neben einer Festsetzung von politischen Schwerpunkten der nachsten Phase der
Anpassungspolitikauch den aktualisierten Aktionsplan Anpassung (APA III) enthalt Die
Kernelemente des Fortschrittsberichts bilden gemeinsam den Handlungsrahmen der
Klimaanpassungspolitikin Deutschland fiir die ndchsten Jahre.

Im Kontext des Strategieprozesses der DAS und der Identifikation und Auswahl konkreter
Mafdnahmen sind verschiedene Akteurerelevant. Wahrend die Erarbeitung der DAS noch im
Rahmen einer informellen Arbeitsgruppe erfolgte, wurde der erste APA bereits durch die 2009
etablierte Interministerielle Arbeitsgruppe Anpassung (IMAA), die der ressortiibergreifenden
Abstimmungund Weiterentwicklung der DAS dient, entwickeltund 2011 per
Kabinettsbeschluss verabschiedet (Die Bundesregierung 2011). Durch die Entscheidung, einen
informellen Arbeitskreis der Ressorts durch die IMAA zu ersetzen, wurdedas Thema
Klimaanpassung formal aufder politischen Agenda der Bundesressorts verankert (Hustedt
2014).Begleitet wird der Strategieprozess der DAS durch wissenschaftliche Beratungsprozesse,
unter anderem im Rahmen der Klimawirkungs-und Risikoanalyse 2021 (KWRA), deren Ziel es
ist,ankniipfend an die Vulnerabilititsanalyse (VA) 2015, ein aktualisiertes,
handlungsfeldiibergreifendes Gesamtbild der Vulnerabilitat Deutschlands gegeniiberdem
Klimawandel zu erarbeiten. Neben der interministeriellen Zusammenarbeit und dem Dialog mit
der Offentlichkeit ist eine weitere zentrale Komponente die enge Zusammenarbeitmit den
relevanten Bundesbehorden und -institutionen. Eine wichtige Institution im Kontextder
Klimaanpassungspolitikin Deutschland ist das Behérdennetzwerk Klimawandel und Anpassung.
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Das von der IMAA mandatierte Netzwerkbesteht derzeitaus 28 Bundesbehérden und -
institutionen(Stand: Februar 2020). Es unterstiitzt die fachliche Zuarbeit und Abstimmung
wissenschaftlicherInhalte der zentralen Produkteder DAS und erarbeiteteim
Fortschreibungsprozess des Aktionsplans bereits einenVorschlag geeigneter Politikinstrumente
fiir den Aktionsplan Anpassung III (APAIII) (Hetzetal.2019).

Nicht zuletzt seit den zerstorerischen Uberschwemmungen im Westen und Siiden Deutschlands
im Juli 2021 haben die Herausforderungen, denen die Klimaanpassungspolitikbegegnen muss,
im politischen und gesellschaftlichen Bewusstsein weiter an Bedeutung gewonnen. Umso
wichtigeristes, die bestehendenProzesse und Institutionender Klimaanpassungspoliti k
kritisch zu beleuchten und Optimierungspotentiale zu identifizieren.

Der vorliegende Endberichtist Teil des vom UBA beauftragten Forschungsvorhabens
»,Behordennetzwerk Klimaanpassung: Methodenzur Unterstiitzung und inhaltliche
Weiterentwicklung der deutschenKlimaanpassungsstrategie”. Er stelltanhand verschiedener
methodischer Analyseansatze dar, wo solche Optimierungspotentiale liegen und leitetdaraus
Empfehlungen fiir die Weiterentwicklung der DAS und damit zusammenhédngender Prozesse ab.
Ein besonderer Fokus der Erarbeitung von Empfehlungen lag dabei aufden Strukturenund
Arbeiten des Behordennetzwerks Klimawandelund Anpassung. Im Rahmen der Fortschreibung
der DAS und Erstellung des APA 11l wurde durchdieses Gremiumein Verfahren zur
strukturierten Bewertung und Auswahl von Politikinstrumentenumgesetzt (siehe Hetz et al.
2019). Aufdieses Verfahren und dessen Optimierungspotenzialewird im vorliegenden Bericht
mehrfach Bezug genommen und Hinweise fiir eine Weiterentwicklungund Verbesserung
erarbeitet.

So bietet beispielsweise die Policy-Design-Forschungniitzliche Hinweise durchdie
systematische Erarbeitung einer Typologie von Arten eines Policy Mix, welche bislang nicht
umfassende Beriicksichtigung in der Erarbeitung von Mafinahmenplanenin der
Klimaanpassung fand. Durch die Berticksichtigung der Unterscheidung zwischen
Instrumentenmix und Policy Mix kann ein verbessertes systematisches Verstandnis der Ziele,
Instrumente und Mafdnahmen, die einen Policy Mix ausmachen, erreichtwerden. Des Weiteren
lassen sich aus der vergleichenden Analyse der DAS mit einer Anzahl von Politikstrategienauf
Bundesebenezahlreiche Aspekte ableiten, die fiir einen Transfer auf das Politikfeld der
Klimaanpassung geeignet erscheinen. Auch fiir die Weiterentwicklung des Behordennetzwerks
Klimawandelund Anpassunglassen sich aus der vergleichenden Politikfeldanalyse
Ankniipfungspunkte ausmachen.

Der Bericht zur Weiterentwicklung der Deutschen Anpassungsstrategie (DAS)und deren Policy
Mix gliedertsich in drei Teile. Zunéchst erfolgt eine Literaturanalyse verschiedener Striange der
Policy Design-Forschung. Nach der Beschreibungder methodischen Vorgehensweise bei der
Literaturanalysewird aufdie wissenschaftlich-theoretischen Ansatze der Policy-Design-
Forschung, der Governance-Forschung sowie der Transition- und Strategie-Forschung
eingegangen, mit dem Ziel, mogliche Ansatzpunkte fiir den Transfer aufdas Politikfeld der
Klimaanpassung zu identifizieren. In den zusammenfassenden Schlussfolgerungenwerdendie
Kernaspekte aus der Literaturanalyse im Hinblickaufdie beschriebene Zielsetzung dargelegt.

Weiterer Bestandteildes Berichtsist eine vergleichende Politikfeldanalyse verschiedener
Bundesstrategien, anhand derer Moglichkeiten zur Optimierung des Aktionsplanungsprozesses,
der Akteursbeteiligung sowie der Steuerung des DAS-Prozessesidentifiziert werden sollen.
Hierfiir erfolgt zunachst eine detaillierte Erlauterung der Methodik, woraufhin die Ergebnisse
der Analyse, unterteiltin drei Schwerpunkte, dargelegt werden. Das Fazit des zweiten Teils fasst
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die Ergebnisse der Analyse zusammen und stelltkonkrete Empfehlungen zur Optimierungder
Prozesse vor.

Basierend aufden Ergebnissen der vorherigen Analysen werden im letzten Teil Empfehlungen
fiir die Weiterentwicklung des Policy Mix zur DAS formuliert. Hierbei wird konkret auf
Bewertungs-und Auswahlprozesse von Anpassungsmafinahmen eingegangen. Darauffolgen
Ausfliihrungen zum Vorgehen bei der Gestaltung einesPolicy Mix sowie zum Thema der
Akteurseinbindung und Integration von Beteiligungsprozessen. Imweiteren Verlaufwird
aufgezeigt, wie die Integration verschiedenervertikaler Ebenen verbessert werden kann, bevor
im letzten Abschnitt die Bedeutung eines neuen Visions- und Zieldefinitionsprozesses
hervorgehoben wird.

Im Rahmen der ,Methodenanalyse Policy Design” untersuchte das Vorhaben verschiedene
wissenschaftlich-theoretische Ansatze der Erarbeitung und Bewertung eines Policy Mix, des
Policy Design und verwandter Forschungsstrange. Ziel war es dabei,anhandeiner
Literaturanalyse Ansatzpunkte zu identifizieren, welche fiir einen Transfer auf das Politikfeld
der Klimaanpassung geeignet erscheinen. Solche Ansatzpunkte konnen dabei beispielsweise
methodischer, prozessorientierterund institutioneller Artsein. Unter dieser Zielstellung
ergeben sich folgende Schlussfolgerungen:

1. Die Policy-Design-Forschung hatsich intensivmit der Erarbeitung einer komplexen Policy-
Mix-Typologie befasst. Diese Typologie erlaubt die Unterscheidung zwischen Analysen und
Bewertungenvon Einzelinstrumenten, Instrumentenkombinationen und Typen eines Policy
Mix im engeren Sinne. Je nachdem, was evaluiert wird (ein Einzelinstrument, eine
Kombination von Instrumentenin Hinblickaufein Ziel oder mehrere Ziele, ein bestimmter
Policy-Mix-Typus) ergeben sich systematische Konsequenzen fiir die Anwendung von
Kriterien wie Effektivitat, Flexibilitat, Effizienz, Kohdrenz und Synergiepotenzial bei der
Erarbeitung von Vorschldgen zu Politikinstrumenten, nicht zuletzt im Behdrdennetzwerk
Klimawandelund Anpassung.

2. Firdie Analyse von prozessualen Ansatzpunkten in Netzwerken der Klimaanpassung und in
Hinblick aufinstitutionelle Faktoren bietet sich die Governance-Forschung an, wobei ein
enges Governance-Verstindnis als netzwerkbasierte Koordinationsform einem breiten,
tendenziell diffusen Verstdandnis vorzuziehenist. Die Literaturanalyseunterstreicht die hohe
Bedeutung der Unterscheidung von Netzwerktypen. Fiir das Behordennetzwerk wird
vermutet, dassinsbesondere die beiden Typen ,Service delivery and implementation” (im
Sinne eines Umsetzungsnetzwerks) einerseits und ,Collaborative and network governance”
(im Sinne eines Governance-Netzwerks) andererseits bedeutsam sind. Mit dieser
Unterscheidungergebensich wichtige Ansatzpunkte fiir die Weiterentwicklung des
Behordennetzwerks. Dies zeigt sich beispielsweise in der Gewichtungvon
Bewertungskriterien. Sobetonen Umsetzungsnetzwerke Kriterien wie Effektivitat und
Effizienz; Governance-Netzwerke hingegen betonen Kriterienwie Synergiepotenzial und
Innovation. In der Realitét sind allerdings auch Mischungenvon Netzwerktypen zu erwarten,
woraus sich wiederum Herausforderungen fiir das Managementeines Netzwerks ergeben
(z.B. Zuordnungvon Kriterien, Inhaltenund Aktivitiaten im Netzwerkmanagement).

3. Klimaanpassungspolitikhat sozusagen ,,naturgeméafd” auch eine starke langfristige
Komponente. Transition- und Strategie-Forschungen differenzieren in hoherem Maf3e als die
Policy-Design- und Governance-Forschung zwischen unterschiedlichen Zeithorizonten von
Konzepten und schenken langfristigen visionsgetriebenen Veranderungsprozessen erhohte
Aufmerksamkeit. In die Literaturanalysewurdendeshalbauch aktuelle Review-Aufsitze zur
Transition- und Strategie-Forschung einbezogen. Dabei zeigte sich, dass die Transition-
Forschungvor allem das Verstiandnis fiir disruptiven Regimewandel und das sich Offnen von
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Gelegenheitsfenstern fordert. Vorbereitung aufsolche Gelegenheitsfenstererfordert
tendenziell adaptive Strategieprozesse im Sinne der Strategieforschung.

Die Policy-Design-Forschung iiberzeugt vor allem durch die systematische Erarbeitungeiner
komplexen Typologie von Arten eines Policy Mix. Bisherige UBA -Projektezur DAS-
Aktionsplanung habendiese Typologie entweder ganzlich auféer Achtgelassen (soz.B. Blobel et
al.2016) oder erst ansatzweise berticksichtigt (soz.B. Hetzetal. 2019). Blobel etal. (2016)
fokussieren in der Publikation zum ,Vorschlag fiir einen Policy Mix fiir den Aktionsplan
Anpassung an den Klimawandel” aufdie Kombination von Steuerungsinstrumenten und
Mafinahmen der Klimaanpassung. Dass der Ausdruck, Policy Mix” gemdfs Policy-Design-
Forschung eigentlich die Kombination von mindestens zwei ,Policies” erfordert, fand keine
Beachtung. Hetzetal. (2019) gehen schon intensiveraufdie vielfaltigen Moglichkeiten des
Designs eines Policy Mix ein, verwenden allerdings nicht systematisch die Unterscheidung
zwischen Instrumentenmixund Policy Mix.

Das Behdrdennetzwerk Klimawandelund Anpassung hat sich zunehmend mit Fragen der
Erarbeitung eines Policy Mix zur Klimaanpassung befasst Die Policy-Mix-Typologie der Policy-
Design-Forschung wurde dabei allerdings nicht umfassend und systematisch in Ansatz gebracht
(vgl. Hetzetal. 2019). Zusammenfassend und etwas vereinfachend ist es moglich zu
formulieren, dass Fragen der Kombination von ,Policies” bisher vor allem als Fragen der
Kombination von Politikinstrumenten behandelt wurden. Das Behérdennetzwerk hat sich also
mit Instrumentenkombinationen, weniger mit der systematischen Verkniipfung von ,Policies”
befasst. Interdependenzen zwischenden Zielenund Instrumenten von unterschiedlichen
JPolicies” fanden ihren Niederschlagin der Auswahlvon Kriterien zur Analyse und Bewertung
von Instrumenten (die Kriterien der Effektivitat, Flexibilitét, Effizienz, Kohirenz,
Synergiepotenzial,vgl. Hetzetal. 2019). Die Anwendung der Kriterienaufausgewahlte
Handlungsfelder der Klimaanpassung fiihrteinsbesondere zu Aussagen zu Einzelinstrumenten
und nur ergdnzend und ansatzweisezur Beriicksichtigungvon Instrumentenkombinationen in
den Handlungsfeldern.

Vor diesem Hintergrund liegt es nahe, Potenziale zum Transfer der Policy-Design-Forschung vor
allem in der systematischen Anwendung der Policy-Mix-Typologie aufdie Ausgestaltung des
Verfahrens zur Analyse und Bewertung von Politikinstrumentenzu vermuten.Ein solcher
Transfer wiirde sich vor allem in der innovativen Weiterentwicklung des Verfahrensin Form
einer verdnderten Verwendung von Kriterienfiir die Bewertung von Politikinstrumenten
niederschlagen:

» Analyse und Bewertung von Einzelinstrumenten: Dasbisherige Verfahren zur Unterstiitzung
der DAS-Aktionsplanung hat sich vor allem in Hinblickauf Einzelinstrumente bewahrt.
Durch die Entwicklung und Erprobung des Verfahrens konnten zahlreiche Erfahrungswerte
zur konkreten Durchfithrung des Verfahrens und Hinweise zur Verfahrensverbesserung
gesammelt werden (vgl. zusammenfassend Hetz et al. 2019). Solche Verbesserungen
betreffen beispielsweise die Verstiandigung zwischenden NWP iiber die Aufgaben und
Rollen der einzelnen Partner und des Netzwerks insgesamt, das Verstandnisund die
konkrete Anwendung der flinfKriterienzu Politikinstrumenten und zahlreiche Details zur
eher ,technischen” Durchfithrungdes Verfahrens.

» Analyse und Bewertung von Instrumentenkombinationen: Fragen einesInstrumentenmix in
den Handlungsfeldern der Klimaanpassung standen beimbisherpraktizierten Verfahren
allerdings nichtim Mittelpunkt. Im Zuge der Analyse und Bewertung von
Einzelinstrumentenwurden (1) Hinweise zu libergreifenden Politikinstrumenten gesammelt
(z.B. Klima-Basisdienste) und (2) nach der Bewertung von Einzelinstrumenten lediglich
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ergdnzende Bewertungsurteile zur Kombination von instrumentellen Aussagen erarbeitet.
Die Verwendung der Policy-Design-Forschung fiir die Weiterentwicklungdes Verfahrens
wiirde bereits beider intensiverenund in héherem Mafie systematischen Analyse und
Bewertung von Kombinationen von Instrumenten zu signifikanten Verfahrensanderungen
fithren. Dies wiirde beispielsweise die Art der Zielformulierung fiir die Anwendungdes
Kriteriums der Effektivitatbetreffenals auch die Bewertung von Interdependenzen
zwischen mehreren Instrumenten. Sowerden Bewertungen von
Instrumentenkombinationenunter dem Kriterium der Effektivitat durch eine moglichst
konkrete und eindeutige Zielformulierung erleichtert. Dies legt esnahe, Kombinationen von
Instrumenten effektivititsorientiert méglichst unter nur einer Zielvorgabe und nicht mit
mehreren Zielenzu bewerten. Das Set an Bewertungskriterien miisste zudemin Hinblick auf
mehrere Instrumente durchdas Kriterium der Konsistenz erweitert werden. Im Rahmen des
Verfahrens widre deutlich zwischen der Kohdrenz von Zielen und der Konsistenz von
Instrumenten zu unterscheiden. Insgesamt zeigt sich, dass die systematische
Beriticksichtigungder Policy-Design-Forschung bereits in Hinblickauf
Instrumentenkombinationenzu signifikanten, wennauch nicht grundsatzlichen Anderungen
des Verfahrensim Rahmen des Behérdennetzwerks fithrendtirfte.

» Analyse und Bewertung von Typen eines Policy Mix: Von den Policy-Mix-Typen sind
vermutlich zwei fiir die DAS von besonderer Bedeutung: der ,klassischePolicy Mix” (Typ IV:
Mehrere Politiken, Ziele und eine Ebene der Strategieentwicklung) sowie der ,Ebenen-
tibergreifendekomplexe Policy Mix” (Typ VIII: Mehrere Ebenen, Zieleund , Policies”). Die
Policy-Design-Forschung argumentiert allerdings, dass die komplexe Strategie fiir mehrere
Policies und Ebenen besonders hohen Herausforderungen der effektiven Realisierung
gegeniibersteht. Insbesonderefiir ressortiibergreifende und aufmehrere raumlich-
institutionelle Ebenen bezogene Strategien stellt sich damit die Frage, wie ambitioniert der
Anspruch der Querschnittsorientierung gewahlt wird (vgl. Vetter etal. 2017).Im Vergleich
zur Analyse und Bewertung von Instrumentenkombinationen ist die Weiterentwicklungdes
Verfahrens zu Politikinstrumenten im Behordennetzwerk als Policy Mix noch deutlich
ambitionierter. Hierfiir gibt es zahlreiche Griinde, von denen im Folgendeneiner in den
Vordergrund geriickt werden soll: Beitrage des Behordennetzwerks zur Realisierung eines
Policy Mix erfordern bereits im Falle des Typ [V die Erarbeitung eines kohdrenten
Zielsystems liber mindestens zwei,Policies” hinweg. Fragen der Konsistenzvon
Instrumenten konnen erst nach der Analyse eines komplexen Sets an mehr oder weniger
konkreten Zielaussagen (vgl. Hetzet al. 2019) systematisch behandelt werden. Beitrage des
Behordennetzwerks zu Instrumentenkombinationenals Bestandteile eines Policy Mix setzen
damit die starkere Differenzierungder Analyse zwischen Politiken, Zielen und
Politikinstrumenten voraus. Das bisherige Verfahren miisstefiir eine solche
Bewertungsaufgabe in hohem Mafie, wenn auch nicht grundsatzlich iiberarbeitet werden.

Die DASist ein horizontal und vertikal komplexer Strategieprozess. Horizontal ergibt sich diese
Komplexitat durch die hohe Anzahl und Vielfalt an Handlungsfeldern der Klimaanpassung wie
sieim Uberblickim zentralen Strategiedokument aus dem Jahr 2008 dargestellt wird (Die
Bundesregierung2008). Vertikal ergibt sich diese hohe Komplexitdtaus den unterschiedlichen
raumlich-institutionellen Ebenen der DAS und den Akteuren, die aufdiesen Ebenen zentrale
Rollen spielen. Eine hohe Komplexitat ergibtsich auch daraus, dass die historischen und
sachlich-raumlichen Bedingungen der Klimaanpassung je nach Handlungsfeld und konkreter
politisch-administrativer Problemstellung unterschiedliche Auspragungenannehmen kénnen
und vielfaltig interagieren. So gibt es beispielsweise zu Strategien fiir Flusshochwasser bereits
zahlreiche Erfahrungswerte aufder kommunalen Ebene sowie den Ebenender Bundes- und
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Landespolitik - nicht zuletzt als Reaktionen aufdas Flusshochwasser der Elbe und ihrer
Nebenfliisse im Augustdes Jahres 2002. Im Vergleich dazu hat der Hitzesommer im Jahr 2003
weniger Reformaktivitdtenausgeldst. Die Vorsorge fiir Hitzebelastungen in urbanen Gebieten
und den Umgang mit Hitzewellengewinntallerdings in den letzten Jahrenaufder Grundlage von
Erfahrungswerten mit wiederkehrenden Hitzesommern an Bedeutung. Die Katastrophe im
Ahrtalin Folge eines Starkregenereignisses im Jahr 2021 hat die Notwendigkeit einer
verstarkten Strategieentwicklung fiir die Reduzierungvon Starkregenrisiken eindringlich vor
Augen gefiihrt. Fiir die Reduzierung von Fluss- und Starkregenrisiken ist die Beachtung von
sachlich-raumlichen Unterschieden zwischen diesen beiden Artenvon Umweltrisikenvon hoher
Bedeutung (z.B. typische Flusshochwasserrisiken als mittel- bis langfristig vorausschauend
sachlich-raumlich starkereingrenzbare Risiken im Vergleich zu Starkregenrisiken, die im
Prinzip ubiquitar auftretenkoénnen).

Die Policy-Design-Forschunghat ein Verstandnis von Policy Mix entwickelt, das genau dieser
hohen Komplexitit entspricht. Fiir die DAS insgesamt soll hier deshalb vermutet werden, dass
die Policy-Design-Forschung Grundlagen fiir ein proportionales Policy Design in der Praxis der
Klimaanpassungspolitik zur Verfiigung stellt Wie diese Grundlagen genutzt werden, hangt
insbesondere von den konkreten Zielen flir die Weiterentwicklung der DAS ab. Auch hier bietet
es sich an, Transferpotenziale der Policy-Design-Forschung nach Einzelinstrument einerseits
sowie Instrumentenmix und Policy Mix andererseits zu differenzieren.

Insgesamt ergibt sich, dass die Konzepte der Policy-Design-Forschung im Verbundin die
Weiterentwicklung der DAS einbezogen werden sollten. Erst die Orientierungan
Einzelinstrumenten, Instrumentenkombinationenund Optionen fiir einen Policy Mix erlaubt die
fiir effektive Klimaanpassungspolitik erforderliche Flexibilitdtin der Politikgestaltung.

Die Governance-Forschung erhellt prozessuale Ansatzpunktein der Weiterentwicklung der
DAS, des Behordennetzwerks Klimawandelund Anpassung im Besonderen (z.B. Strategiendes
Netzwerkmanagements, Collaborative-Governance-Episoden). Es gibt allerdings auch
institutionenorientierte Ansatzpunkte,denn die Unterscheidung zwischeneinem Netzwerkals
Umsetzungsnetzwerk oder Governance-Netzwerk (im Sinne des Netzwerktypus ,Collaborative
and network governance”, Klijn und Koppenjan2016)ist flir die kollektive Identitatdes
Behordennetzwerks von Bedeutung und eine solche Identitdt weist zahlreiche Beziige zu
institutionellen Regelungen der DAS auf (z.B. Mandatierung des Behordennetzwerks). Auch bei
Multi-Level-Governanceund Metagovernance sind institutionelle Ansatzpunkte zu beachten.

Governance als netzwerkbasierte Koordination geht tiber einzelne Netzwerke (wie dem
Behordennetzwerk) hinaus und thematisiert weit gespannte Beziehungenvon Akteuren aufden
rdumlich-institutionellen Ebenen der DAS. Die Policy-Mix-Typologie der Policy-Design-
Forschung thematisiertgleichfalls, wie erwahnt, Optionenfiir vertikale Ebenen (z.B. Typ Vl als
sektoraler Policy Mix und Typ VIII als Maximal programmem der Policy Integration).

Fiir den Transfer der Multi-Level-Governance-Forschung bietet sich u.a. das Policy-Feedback-
Modell von Tosun und Treib (2018) an. Policy-Feedback-Prozesse fiir ,Policies” mit einer
ausgepragten Zweckrationalitit erfordern, so Tosun und Treib (2018), eine gewisse Begrenzung
dezentraler Spielrdume von Akteuren aufder Ebene der Implementation. Begrenzungen kénnen
in den Politikinhaltensowie der Anzahl und den institutionellen Eigenschaften von Akteuren
liegen, um nur drei Beispiele fiir Artenvon Einschrankungen der Implementation zu nennen.
Policy-Feedback-Prozesse, die starker aufdie Erkundung (,,Exploration”) neuer instrumenteller
Moglichkeiten, aufdie Anpassung an dezentral unterschiedliche Rahmenbedingungen und die
Gewahrungvon Freiheitsgradenbei den Akteurender Umsetzung Wertlegen, wiirden
dezentralisierte Implementationsstrukturen erfordern. Auch bei Fragen der Umsetzung von
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Politikzielen und -instrumenten in den DAS-Handlungsfeldern wére alsozu unterscheiden, ob
Kriterien wie Effektivitdtim Vordergrund stehen (dann vermutlich zentrale Implementation,
wenn dies mit Effizienzargumenten vereinbar ist, z.B. in Hinblickauf den Einsatz 6konomischer
Instrumente) oder ob dezentrale Experimente und inhaltliche Vielfalt einen, Nahrboden” fiir
kiinftige Innovationen bietensollen (dann dezentralisierte Implementation). Uber einen Mix von
Netzwerktypen hinaus ginge es alsobei der Weiterentwicklung der DAS auch um die Gestaltung
der Kombination unterschiedlicher Implementationsstrukturen.

Die Policy-Design- und Governance-Forschung einerseits und die Transition- und Strategie-
Forschung andererseits unterscheiden sich durch ihre Blickrichtung. Policy - und Governance-
Forscher/innen blickenvon Politikund Verwaltung ausgehend aufgesellschaftliche
Rahmenbedingungenund ihre Veranderung. Transition- und Strategie-Forscher/innen blicken
von gesellschaftlichen Wandelprozessen ausgehend aufdie darin enthaltenenlang-, mittel-und
kurzfristigen Ziele, Instrumente und Mafnahmenin Zivilgesellschaft, Wirtschaft, Politik und
Verwaltung usw. Die Transition-Forschung unterscheidet systematischerals die Policy-Design-
und Governance-Forschungzwischen kurz-, mittel- und langfristigen Konzepten (vgl. Loorbach
etal. 2017, Kohler etal. 2019). Zwischen der Policy-Design- und Governance-Forschung sowie
der Transition- und Strategie-Forschung bestehen allerdings auch zahlreiche Schnittmengen
(vgl. Kohleretal.2019). Fiir Loorbach etal. (2017) gehort Governance zum ,Herz” der
Transition-Forschung.

Arbeiten zur DAS verwenden bereits die Unterscheidungzwischen inkrementellenund
radikalen Wandelprozessen (vgl. z.B. Mahrenholzetal. 2017). Diese Unterscheidung bieteteinen
Ansatzpunkt fiir die vertiefende Analyse und Interpretation der Transferpotenziale der
Transition- und Strategie-Forschung. Fiir die DAS ware von Interesse, welche Verlaufsformen
deszu beobachtenden und zu erwartenden Wandels in den DAS-Handlungsfeldern festzustellen
sind. Zudem wére interessant, ob sich Disruptionen und die Reaktionenaufund Strategien fiir
Unterbrechungen nach Handlungsfeldern systematisch unterscheiden. Der Transfer der
Transition- und Strategie-Forschung speziell auf die DAS wiirde sich in neuen empirischen
Befunden zur Beschreibung und Erklarung von Wandelprozessenniederschlagen (vgl. Turnheim
etal. 2018). Mehr Wissen zu bereits ablaufenden und moglichen kiinftigendisruptiven
Wandelprozessen in den DAS-Handlungsfeldern ware eine wichtige Grundlage, um die
Klimaanpassungspolitikaufdie mittel-und langfristige Nutzung von Gelegenheitsfensternfiir
die Realisierungihrer Ziele vorzubereiten.

Das Transferpotenzial der Transition- und Strategie-Forschung fiir das Behérdennetzwerk
Klimawandelund Anpassung hdangtin hohem Mafe davon ab, wie mit dem Netzwerkals
Umsetzungs- und Governance-Netzwerkumgegangen wird:

» WenndasBehordennetzwerkvorrangig ein Umsetzungsnetzwerk darstellt und eher
traditionell vor allem anhand der Kriterien Effektivitat, Flexibilititund Effizienz zu steuern
ist,liegt es nicht nahe zu vermuten, dass es viele Ansatzpunkte fiir den Transfer der
Transition- und Strategieforschung gibt. Die Weiterentwicklungdes Netzwerks ware mittels
des Transfers der Policy-Design- und Governance-Forschung hinreichend maoglich.

» WenndasBehordennetzwerkallerdings in h6herem Maf3e als bisher Kriterienwie Koh drenz
und Synergiepotenzial berticksichtigenund zudem ein hheres Ambitionsniveau in Hinblick
aufseinen Beitrag zu radikalen Wandelprozessen im Sinne der langfristigen Klimaanpassung
verfolgen wiirde, ergaben sich vermutlichmehr Transferpotenziale fiir Transition-und
Strategieforschung,
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Damit wird hier fiir grundlegende Orientierungenzur Ausrichtung des Behérdennetzwerks
Klimawandelund Anpassung aufder Basis der Policy-Design-und Governance-Forschungvor
einer umfangreichen Analyse und Bewertungder Transferpotenzialeder Transition-und
Strategie-Forschung aufdas Netzwerkargumentiert. Entscheidend ist letztlich erneut (wie oben
bereits erwdhnt) die Gewichtung von Bewertungskriterien fiir die Weiterentwicklungdes
Netzwerks im Rahmen der DAS - nicht nur in Hinblickaufdie Erarbeitung von Vorschlagen zu
Politikinstrumenten,sondern auch fiir die Entwicklungdes Netzwerks insgesamt.

Das Ziel der vergleichenden Politikfeldanalyse, welche in Kapitel 3 beschrieben wird, bestand
darin, durch eine vergleichende Betrachtung der DAS mit weiteren Bundesstrategien,
Ansatzpunkte fiir eine Optimierung des Aktionsplanungsprozesses, der Akteursbeteiligung
sowie Steuerung des DAS-Prozesses zu identifizieren. Zu Beginn der Analysewurdenweitere
ressort- und ebenentibergreifende Bundesstrategien ausgewahlt und im weiteren Vorgehen der
DAS vergleichend gegeniibergestellt. Anhand einer Literatur- und Dokumentenanalyse sowie
der Durchfithrung von Interviews mit Expertinnen und Experten wurden darauthin Hinweise fiir
eine Optimierung des DAS- und APA-Prozesses herausgearbeitet. Von besonderer Bedeutung
waren Fragestellungen der Akteurskooperation, Koordinierung und Dialogprozesse, die zu einer
Auswahl von Mafinahmen zur Umsetzung der Strategie gefiihrt haben. Die Frage, wie innerhalb
dieses Prozesses die divergierenden Akteursinteressen balanciertwerden, oder die Frage,
welche methodische und institutionelle Verankerung das Verfahren kennzeichnen, waren von
spezifischer analytischer Relevanz. Ebenfalls von analytischem Interesse waren Hinweise dazu,
welche Auswahlkriterienfiir die Priorisierung von Mafdnahmen angewandtwurden. Die
Ergebnisse dienten dem Ziel, die strategische Entwicklung und Umsetzung der DAS zu
optimieren.

Neben den fiir die Breite an Strategieprozessengeltenden Erfolgsfaktoren (z.B. Zusammenarbeit
und Abstimmungzwischen beteiligten Ressorts, erfolgreicher Ablaufeines
Aktionsplanungsprozesses, Arbeit von Netzwerkenund Gremien) kénnen ausder
vergleichendenPolitikfeldanalyse diverse Hinweise spezifisch fiir die Weiterentwicklung und
Optimierung des DAS-Prozesses abgeleitetwerden. Aus Griinden der Ubersichtlichkeitwerden
diese in prozessuale, methodische und institutionelle Aspekte unterteilt.

Der Prozess der Aktionsplanung beinhaltet die Auswahl sowie gegebenenfalls Bewertung und
Priorisierung von Mafdnahmen. Hier verspricht ein integratives Verfahren zur gemeinsamen
Erarbeitung von Mafdnahmen, Mafinahmenbiindeln oder Kernvorhabendurch Ressorts und
Stakeholder Moglichkeiten fiir eine prozessuale Weiterentwicklung. Um bei einem solch
umfassenden Verfahrenzur Stakeholdereinbindung einen funktionierenden Arbeitsablauf
sicherzustellen, eignet sich eine Unterteilung in thematische Arbeitsgruppen.

Die Entscheidung, welche Stakeholder in den Prozess eingebundenwerden, sollte aufeiner
anfanglichen strukturierten Abfrage allerrelevanten Akteure basieren, um Riickmeldung
einzuholen, wer Interessean einer solchen Einbindung hat.Fiir diese Abfrage konnten die
Verteiler der entsprechenden Fachgebiete des BMU und UBA sowie eine Online -
Bekanntmachung genutzt werden.

Jenseits des Behdrdennetzwerks Klimawandel und Anpassung erfolgt bislang in erster Linie eine
punktuelle und nicht institutionalisierte Einbindung von Stakeholdern. Dies kann bei einer
Weiterentwicklung des Prozesses gedndert und ein verstetigter, strukturierter
Beteiligungsprozess, wie er in zahlreichen anderen Strategien angelegtist, etabliert werden. Ein
derartumfassenderStakeholderdialog beinhaltet langfristig angelegte Gremien mit
regelmafiigen Treffen, definiertem Arbeitsoutput und Aufgabenstellung, die Koordination durch
eine eigene Geschaftsstelle und einenregelmafiigen Austauschmit den Ressorts. Ein solcher
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umfassender Stakeholderdialog umfasstverschiedene Arbeitsgruppen und nach Arbeitsauftrag
und Prozessphase passende Formate, die flexibel angepasst werden konnen. Aufdiese Weise
kann eine wichtige Grundlage fiir den Weiterentwicklungsprozess des DASund den
Maf¢nahmenauswahlprozessim Rahmendes APA geschaffen werden.

Der APA sollte neben eindeutigen Zielvereinbarungenauch klare Verantwortlichkeiten fiir die
Umsetzung von Mafdsnahmen benennensowie Zeit- und Arbeitspldne enthalten. Fiir den
gesamten Prozessverlaufsollte sichergestelltwerden,dass klar kommuniziert wird, wie der
jeweilige Input von den Ressorts oder der IMAA weiterverwendet wird.

Die offentliche Aufmerksamkeit fiir das Politikfeld der Anpassung an den Klimawandel istin den
vergangenen Jahren stark gestiegen. Um diesem gestiegenen Interesse Rechnungzu tragen und
den damit einhergehenden Informationsbedarfzu adressieren, kann ein zentraler
Internetauftritt fiir die DAS und die damit verbundenen Prozesse und Portale eingerichtet
werden.

Methodisch lassen sich in erster Linie Hinweise fiir eine Optimierung eines Bewertungs-und
Priorisierungsverfahrens von Anpassungsmafinahmen ableiten. Fiir ein Bewertungsverfahren
von Mafdnahmenvorschldgen geben die Analyseergebnisse Hinweise beziiglichgeeigneter
Bewertungskriterien, die in einem solchen Verfahren zur Anwendungkommen kénnen. Bislang
wurden bei diesem Verfahren die administrative und politische Umsetzbarkeitvon Mafdnahmen,
einschliefilich der Umsetzungskosten, sowie gesamtwirtschaftliche Auswirkungen wie etwa
verteilungs- und regionalpolitische Effekte nicht betrachtet. Bei einem neuen Verfahren kann
mindestens ein Teil dieser Faktoren berticksichtigt und in die Bewertung einbezogenwerden.
Eine hilfreiche Erganzung der Bewertungskriterien stelltzudem die Bereitstellung von
Leitfragen dar, die flir die Teilnehmendeneine Hilfestellung bei der Einordnung von Kriterien
geben.

Flir eine Priorisierung von Mafinahmenvorschldgen, die im Rahmen einer Empfehlung durch das
Behordennetzwerk oder etwaige weitere Gremien ausgesprochenwerden, b estehen
verschiedene Moglichkeiten, falls eine solche Weiterentwicklung gewolltist. Denkbar ist, eine
Anzahl prioritdr umzusetzender MafdnahmenaufBasis der abgegebenen Bewertungen
festzulegen. Eine vorher definierteZahl von Mafdnahmen, die die hochste Be wertung erhalten
haben, werden entsprechend als Prioritatweitergegeben. Alternativkann eine Vergabe von
Punkten erfolgen, bei der die Beteiligten eine bestimmte Anzahlan Mafsnahmen als prioritar
durch Punktevergabeausweisen konnen. Die Mafdnahmen, die von den meisten Beteiligten
einen Punkt erhalten haben, werden anschlieffend als Prioritdten aufgelistet. Beidedieser
Vorschlage konnen ohne signifikanten Mehraufwandim Rahmen des Auswahl- und
Bewertungsprozesses des Behordennetzwerks umgesetzt werden. Wichtigware in diesem Fall,
dassdieresultierendenprioritiren Mafdnahmen auch im APA als solche aufgefiihrtund so aus
der Fiille der gelisteten Mafinahmen hervorgehoben werden.

Eine alternative Weiterentwicklung des APA kénnte zudem durch die Erarbeitung von klar
definierten Kernvorhaben erreicht werden. Eine limitierte Anzahl solcher detailliert
ausgearbeiteten Kernvorhabenermoglichteine Fokussierung von Aktivitaiten und erhoht
zugleich die Sichtbarkeit und Zuganglichkeit der Mafdnahmen.

Fiir die Einbindung von Stakeholdernin den DAS- und APA-Prozess eignetsich eine verstetigte
und institutionalisierte Erweiterung desbisherigen Beteiligungsprozesses. Eine Moglichkeit
fiir eine solche Erweiterungist eine Verbreiterung des Behdrdennetzwerks durch Ergdanzung
von Vertreter/innen der Kommunen, Lander, Zivilgesellschaftund Wirtschaft. Dies kann jedoch
leicht zu einer Uberladung der Struktur und der Arbeitsweise des Netzwerks fithren.Eine
bessere Option stellt daher ein das Netzwerk ergdnzendes Stakeholdergremium d ar. Wahrend
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das Behordennetzwerk dhnlich einem Expert/innenrat aufgesetzt ist (wenn auch mit einer
hoéheren Anzahl an Mitgliedern), kann ein Stakeholderforumdie verstetigte Einbindung einer
grofieren Bandbreitean betroffenen Akteuren gewahrleisten.

Fiir das Behdrdennetzwerk selbst sollte eine klare Zielsetzung und Funktionsbeschreibung
erarbeitet und gegebenenfalls in Form einer Geschaftsordnung festgehalten werden.

Fiir die Zusammenstellung eines Stakeholderforums sollte eine systematischeund transparente
Auswahl von Beteiligtenerfolgen. Basierend aufeiner allgemeinen Abfrage, welche Akteure sich
in einen solchen Prozess einbringen mochten, kann eine Auswahl dahingehend erfolgen, dass
sichergestellt wird, dass alle relevanten Akteursgruppen vertreten und auch mit wenigen
Ressourcen ausgestattete Positionen/Stakeholdergruppenintegriert sind. Um zu einer
handhabbaren Grofde zu gelangen, sollten die beteiligten Stakeholderin inhaltliche
Arbeitsgruppen unterteilt werden.In diesen Arbeitsgruppen ist eine Uberschneidungmit dem
Behordennetzwerk denkbarund sinnvoll. Themenspezifische Zusammenarbeit in
Arbeitsgruppen hat das Potential, Abstimmungsprozesse zu vereinfachen und Fachwissen zu
biindeln. Die in Arbeitsgruppengenerierten Outputs sollten wiederumim Plenum diskutiert
werden, um einen kohdrenten Gesamtprozess herzustellen.

Zusatzlich sollte auch die punktuelle Beteiligung durch Veranstaltungen beibehalten werden. Im
Verlaufder Analyse wurde mehrfachdie Bedeutungeiner Plattformzum Austauschund zur
Vernetzung von Akteuren hervorgehoben.

Eine grundlegendere Neuausrichtung der DAS und des APA selbstistbasierend aufden
Analyseergebnissen ebenfalls empfehlenswert, um zu einem héheren Ambitionsniveau der
deutschen Klimaanpassungspolitikzu gelangen. Die bereits spiirbaren Auswirkungen des
Klimawandels bedeuten einenverstarkten Bedarfan der Umsetzung wirkungsvoller
Anpassungsmafinahmen. Der Ubergang der DAS in eine solche umsetzungsorientierte Phase
verlangt ein verstarktes politisches Backing und eine entsprechende institutionelle Authdngung.
Eine strategische Neuausrichtung der DAS entlang von Leitgedanken oder Kernzielen, die in
Zusammenarbeit von IMAA und weiteren Stakeholdern erarbeitet wurden, wird daher
empfohlen. Dies wiirde eine Blindelungvon Aktivitaten und Akteuren sowie der Verkniipfung
unterschiedlicher Ebenen, spezifisch der Ebenen der Lander, Kommunen und Zivilgesellschaft
erlauben. Mit Hilfe einer klaren Zieldefinition wiirde die gemeinsame Verfolgung dieser Ziele
durch beteiligte Stakeholder geférdert, ebensowie die Entfaltungverstarkter Umsetzungs-und
Kooperationsdynamiken. Die Fokussierung von Aktivitdaten entlang von Missionen oder
Kernvorhaben wiirde zudem die Sichtbarkeitund AufRenwirkung der deutschen
Klimaanpassungspolitik erhéhen. Somit konnte eine der haufigsten Herausforderungen, die in
den untersuchten Strategieprozessen deutlich wurde, adressiertwerden: Die Gewahrleistung
einer wirksamen Abstimmung der vielen Einzelmaf3nahmen untereinander und zielgenaue
Ausrichtung zahlreicher Aktivititen. Auch kénnten so Zielkonflikte fritheradressiert und
Synergien genutzt werden. Solche libergreifenden Leitgedanken sollten gemeinsam erarbeitet
werden anhand von Input durch das Behoérdennetzwerk, fachlichen Expertinnen und Experten
und weiteren Stakeholdern.

Die Empfehlungen des vorliegenden Berichts zur Weiterentwicklung der DAS zielen auf
verschiedene Aspekte der Anpassungspolitikab. Hierzu gehérendie Bewertungs- und
Auswahlprozesse von Anpassungsmafénahmen fiir den APA, die Prozesse zur Einbindung und
Beteiligung von Akteurenbeider Erarbeitungeines Policy Mix sowie die Verbesserung der
Integration verschiedener vertikaler Ebenen.

Fiir den Auswahlprozess von Anpassungsmafdnahmen hebtder Bericht die Vorteile eines
integrativen Ansatzes hervor und pladiert dafiir,den Umfang der Akteursbeteiligungzu
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erweitern. Durch die Einbindung einer grofieren Bandbreite von Akteurenwird sowohl die
Qualitdt der Anpassungsplanung erhohtals auch eine breitere Akzeptanz fiir die Mafinahmen
gefordert. Auch iiber den Auswahlprozess hinaus empfiehlt der Bericht Beteiligungsprozesse zur
Einbindung von Akteuren in den gesamten Aktionsplanungsprozess und weitere DAS -Prozesse
zu verstetigen. Die Etablierungeines Stakeholderforums mit dazugehorigen Arbeitsprozessen
stellteinen Weg dar, diese Einbindung von und Koordination mit relevanten Akteuren zu
institutionalisierenund zu verstetigen. Die hier beschriebeneverstetigte Einbindung von
Stakeholdern in Kombination mit erganzenden Dialogprozessen stellteine sinnvolle
Weiterentwicklung des DAS-Prozesses dar und kann die Legitimation, Akzeptanz und
Sichtbarkeit desselben erhohen.

Fiir die Auswahl neuer Politikinstrumente und Mafdinahmen im Rahmen eines optimierten
Policy Mix in der Klimaanpassung bedarfes zudem einer detaillierten Betrachtung der bereits
bestehenden Mafdnahmen. Andernfalls kann es zu einem sogenannten, layering” kommen, bei
dem neue Instrumente und Instrumentenkombinationen zu bereits bestehenden
Politikinstrumenten hinzugefiigtwerden, ohne dass eine iibergreifende Betrachtung moglicher
Wechselwirkungenund der langfristigen Konsistenzzwischen diesen Instrumenten umgesetzt
wird (Ekvall et al. 2016). Um dies zu vermeiden, konnen die Ergebnisse der KWRA
herangezogen werden, dadie dort abgeleiteten dringenden und sehr dringenden
Handlungserfordernisse die Liicken bestehender Anpassungsplanungverdeutlichen, aufdie bei
der Auswahl neuer Instrumente der Fokus gelegt werden sollte. Weiterhin wird eine Auswahl
von priorisierten Kernvorhaben empfohlen, um bestimmte Maf3nahmen fokussiertbehandeln zu
konnen sowie die Sichtbarkeit und Zugénglichkeit der Anpassungspolitikzu erhéhen.

Ein weiterer Verbesserungsvorschlag betrifft die (vertikale) Integration verschiedener
Ebenen. Um schwer zu beantwortende Grundsatzfragen der vertikalen Politikintegration zu
vermeiden, bietetsich die Identifikation von geeigneten Beispielthemen an, anhand derer ein
mogliches koordinatives Vorgehen aufgezeigt werden kann. Zudem kann die Ebene der
Bundesldnderin die Arbeiten des Behordennetzwerkes einbezogen werden,um eine optimierte
Abstimmungdes APAs mitden aufLanderebene stattfindenden Anpassungsaktivitiatenzu
erreichen. In diesem Zusammenhang wareauch eine starkere Verkniipfung zwischenden
Bedarfen der Kommunenund der Aktionsplanung auf Bundesebene zu befiirworten.

Als finaler Aspekt innerhalb dieser Empfehlungen zur Weiterentwicklung der DAS wird eine
Kklar definierte Zielsetzung als entscheidender Erfolgsfaktor fiir die Mafdnahmenplanung
hervorgehoben. Hierdurchwerdendie Abstimmung und Koordination zwischen den politischen
Ebenen sowie den beteiligten Akteurenerleichtert. Gerade fiir den Anstof3 tiefgreifender
transformativer Prozesse in der Klimaanpassung sind greifbare Leitziele essentiell.
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Summary

Even if we succeed in limiting global warming tobelow 2°C, greenhouse gases in the atmosphere
will affect the climate in the coming decades. In fact,in 2020, for the first time, only
environmental risks were listed in the top five most likely risks over the next ten years, with
failure tomitigate and adapt to climate change cited as the main long-term risk (World
Economic Forum 2020). The first effects of climate change, for example heat waves in summer
and more intense severe weather events with heavy rainfalland flooding, are already beingfelt
and will mostlikely increase in the future. These climatic changes pose major challengesfor
Germany and make adaptation measures a necessity.

With the German Strategy for Adaptation to Climate Change (DAS), adopted in 2008, the Federal
Government createdan importantstarting point for meeting these challenges. Together with the
Adaptation Action Plan (APA)adopted in 2011, it forms a cornerstone of the long-term process
of adaptation to climate change in Germany. By formulating goals and options for action, the DAS
setsa national strategic frameworktoreduce the vulnerability of the economy, environment and
society to the impacts of climate change. In the meantime, this strategy has been underpinned by
three action plans and has continuously evolved. For example, with the third Adaptation Action
Plan (APAIII), German adaptation policy moved from a research-focused toan implementation-
oriented phase. The evaluation report on the DAS strategy process, publishedin 2019, assesses
the framework conditions of the strategy process as positive overall, but recognises a need for
improvementin the identification and selection of suitable policy instruments, the clear
definition of the target system, as well as in the coordination between actors involved and the
participation of further stakeholders (Gausetal. 2019). Another important milestone in the
German adaptation policy is the second progress report on the DAS published in 2020, which, in
addition to setting political priorities for the next phase of adaptation policy, also contains the
updated Adaptation Action Plan (APA I1I). Together, the core elementsofthe progressreport
form the framework for action of climate adaptation policy in Germany for the coming years.

In the context of the DAS strategy process and the identification and selection of concrete
measures, various actors are relevant. While the developmentofthe DAS took place within the
framework of an informal working group, the first APA was already developed by the
Interministerial Working Group on Adaptation (IMAA) established in 2009, which servesthe
interministerial coordination and further developmentofthe DAS, and was adopted by cabinet
decisionin 2011 (The Federal Government2011). The decision toreplace an informal working
group with the IMAA formally anchored climate adaptation in the political agenda of the federal
ministries (Hustedt2014). The DAS strategy process isaccompanied by scientificadvisory
processes, including the framework of the Climate Impactand Risk Analysis 2021 (KWRA), the
aim of which is to develop an updated overall picture of Germany’s vulnerability to climate
change across all action fields, following on from the Vulnerability Analysis (VA) of 2015.1n
addition tointerministerial cooperation and dialogue with the public, another central
componentis close cooperation with the relevant federal authorities and institutions. An
importantinstitution in the context of climate adaptation policy in Germany is the Network of
Authorities for Climate Change and Adaptation. This IMAA-mandated network currently consists
of 28 federal authorities and institutions (as of February 2020). It supports the technical input
and coordination of scientific content of the central products ofthe DAS and has already
developed a proposal of suitable policy instruments for the Adaptation Action Plan III (APA III)
in the updating process of the action plan (Hetzet al. 2019).

Considering the destructive floods in the west and south of Germanyin July 2021, the challenges
that climate adaptation policy must address have gained further importance in political and
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social awareness. Itis therefore even more important to critically examine the existing processes

and institutions of climate adaptation policy and identify potential for further development and
optimisation.

This final reportis part of the research project “Network of Authorities for Climate Change and
Adaptation - Methods to Support and Improve the German Climate Change Adaptation Strategy”
commissioned by the UBA. Using various methodological approaches for analysis, it presents the
potential for such optimisations and derives recommendations for the further development of
the DAS and related processes. A particular focus of the development of recommendations was
on the structures and work of the Network of Authorities for Climate Changeand Adaptation.In
the context of updating the DAS and preparing the APA 1], this body implementeda procedure
for the structured assessment and selection of policy instruments (see Hetzetal. 2019). This
reportrefersto the procedure and its potential for optimisation on several occasions, and
provides suggestions for further development and improvement.

For example, policy design research provides useful guidanceby systematically developing a
typology of types of policy mix, which has not been widely considered in the development of
action plansin climate adaptation. By consideringthe distinction between instrument mix and
policy mix, animproved systematic understanding of the objectives, instruments and measures
that make up a policy mix can be achieved. Furthermore, numerous aspects can be derived from
the comparative analysis of the DAS with a number of policy strategies at the German federal
level that appear suitablefor transfer to the policy field of climate adaptation. The comparative
policy field analysis alsoreveals points of contact for the further developmentofthe Network of
Authorities for Climate Change and Adaptation.

Thisreport on the further developmentofthe German Adaptation Strategy (DA S) and its policy
mix is divided into three parts. First,aliterature analysis of different strands of policy design
research is conducted. After the description ofthe methodological approach ofthe literature
analysis, the scientific-theoretical approaches of policy design research, governance research as
well astransition and strategy research are discussed with the aim of identifying possible
starting points for the transfer to the policy field of climate adaptation. In the summarising
conclusions, the core aspects from the literature analysis are presented withregard tothe
described objective.

Another component of the reportis a comparative policy field analysis of different federal
strategies, on the basis of which possibilities for optimising the action planning process,
stakeholder participation and the steering ofthe DAS process are to be identified. To this end,
the methodology is first explained in detail, followed by the results of the analysis, which are
divided into three main areas. The conclusion of this part summarises the resultsofthe analysis
and presents concrete recommendations for optimising the relevantprocesses.

Based on the results of the previous analyses, recommendations for the further development
of the policy mix for DAS are formulated in the last part. Here, the evaluation and selection
processes of adaptation measures are specifically addressed. This is followed by explanations on
the procedure for designing a policy mix and on the topic of stakeholder involvement and
integration of participation processes. In the further course, it is shown how the integration of
different vertical levels can be improved, before the importance of a new vision and goal
definition processis emphasised in the last section.

Within the framework of the “Methodological Analysis of Policy Design”, the project
examined various scientific-theoretical approaches to the developmentand evaluation ofa
policy mix, policy design and related research strands. The aim was toidentify approaches based
on a literature analysis that appear suitable for transfer to the policy field of climate adaptation.
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Such starting points can, for example, be ofa methodological, process-oriented and institutional
nature. With this objective in mind, the following conclusions can be drawn:

1. Policydesign research has dealtintensively with the elaboration of a complex policy mix
typology. This typology allows to distinguish between analyses and evaluations of single
instruments, combinationsofinstruments and types of a policy mix in the narrower sense.
Depending on whatis being evaluated (a single instrument,a combination ofinstruments
with regard toone goal or several goals, a specific policy mix type), systematic consequences
arise for the application of criteria such as effectiveness, flexibility, efficiency, coherence and
synergy potential in the developmentofpolicy instrument proposals, notleastin the
Network of Authorities for Climate Change and Adaptation.

2. Fortheanalysis of process-related starting points in climate adaptation networks and with
regard toinstitutional factors, governance research appears suitable, whereby a narrow
understanding of governance as a network-based form of coordination is preferable toa
broad understanding that tends tobe diffuse. The literature analysis underlines the high
importance of distinguishing betweentypes of networks. For the Network of Authorities, it is
assumed that especially the two types “service delivery and implementation” (in the sense of
an implementation network) on the one hand and “collaborative and network governance”
(in the sense of a governance network) on the other hand are significant. This distinction
results in important starting points for the further development of the Network of
Authorities. This can be seen, for example, in the weighting of evalu ation criteria. Thus,
implementation networks emphasise criteriasuch as effectiveness and efficiency;
governance networks, on the other hand, emphasise criteria such as synergy potentialand
innovation. Inreality, however, mixtures of network types are alsoto be expected, which in
turn results in challenges for the management of a network (e.g. allocation of criteria,
contentand activities in networkmanagement).

3. Climate adaptation policy also hasa strong long-term component “by nature”, soto speak.
Transition and strateqy research differentiates toa greater extentthan policy design and
governance research between differenttime horizons of concepts and pays more attention
to long-term vision-driven change processes. The literature analysis therefore alsoincluded
currentreview articles on transition and strategy research. This revealed that transition
research primarily promotes an understanding of disruptive regime change and possible
windows of opportunity. Preparation for such windows of opportunity tends torequire
adaptive strategy processes in the sense of strategy research.

Policy design research is particularly convincingdue tothe systematic developmentofa
complex typology of types of policy mix. Previous UBA projects on action planningrelatedtothe
DAS have either completely ignored this typology (e.g. Blobel etal. 2016) or only rudimentarily
considered it (e.g. Hetzet al. 2019). In their publication on the “Proposal for a Policy Mix for the
Climate Change Adaptation Action Plan”, Blobel et al. (2016) focus on the combination of control
instruments and climate adaptation measures. The fact that the term “policy mix” according to
policy design research actually requires the combination of at least two “policies”was not taken
intoaccount. Hetzet al. (2019) go into more detail on the various possibilities of designing a
policy mix, but donot systematically use the distinction between instrumentmix and policy mix.

The Network of Authorities hasincreasingly addressedissues of developing a policy mix for
climate adaptation. However, the policy mix typology of policy design research was not taken
intoaccount comprehensively and systematically (cf. Hetzetal. 2019). To summarise and
simplify, itis possible to state that questions of the combination of “policies” have so far been
dealt with primarily as questionsofthe combination of policy instruments. The Network of
Authorities has thus dealt with combinationsofinstruments, rather thanwith the systematic
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linking of “policies”. Interdependenciesbetween the goals and instruments of different policies
were reflected in the selection of criteria for the analysis and evaluation of instruments (the
criteria of effectiveness, flexibility, efficiency, coherence, synergy potential, cf. Hetzetal. 2019).
The application of the criteria to selected action fields in climate adaptation led in particularto
statements on individualinstruments and only supplementary and rudimentary consideration
of instrument combinations in the different action fields.

Against this background, itis obvious to assume potentials for the transfer of policy design
research above all in the systematicapplication of the policy mix typology to the design of the
procedure for the analysis and evaluation of policy instruments. Such a transfer would be
reflected above all in the innovative further developmentofthe procedure in the form of a
modified use of criteria for the evaluation of policy instruments:

» Analysis and evaluation of individual instruments: The previous procedure for supporting
DAS action planning has proven its worth, especially with regard toindividual instruments.
Through the development and testing of the procedure, numerous empirical values on the
concrete implementation of the procedure and indications for proceduralimprovement
could be gathered (cf. Hetzetal. 2019). Such improvements concern, for example, the
understanding between the network partners of the tasks and roles of the individual
partners and the networkas a whole, the understanding and concrete application of the five
criteria on policy instrumentsand numerous details on the rather “technical”
implementation of the procedure.

» Analysis and evaluation of instrument combinations: However, questions of a mix of
instrumentsin the action fields of climate adaptation werenot the focus of the procedure
practised sofar. In the course of the analysis and assessment of individual instruments, (1)
references tooverarching policy instruments were collected (e.g. basic climateservices) and
(2) only supplementary assessment judgements on the combination of instrumental
statements were developed after the assessmentofindividual instruments. The use of policy
design research for the further development of the procedure would already lead to
significant procedural changes in the more intensive and toa higher degree systematic
analysis and evaluation of combinations of instruments. This would affect, for example, the
type of objective formulation for the application of the criterion of effectiveness as well as
the assessment ofinterdependenciesbetween several instruments. Thus, evaluations of
combinations ofinstruments underthe criterion of effectiveness are facilitated by an
objective formulation that is as concrete and unambiguous as possible. This suggests that
combinations of instruments should be evaluated in an effectiveness-oriented manner, if
possible under only one set of objectives and not with several objectives. The set of evaluation
criteria would also have to be extended with regardto several instrumentsby the criterion
of consistency. Within the framework of the procedure, a clear distinction would have to be
made between the coherence of objectives and the consistency of instruments. Overall, it can be
seen that the systematic consideration of policy design research should alreadylead to
significant, if not fundamental, changes in the procedure withinthe framework ofthe
Network of Authorities with regard to combinations of instruments.

» Analysis and evaluation of types of policy mix: Ofthe policy mix types, two are presumably of
particular importance for DAS: the “classical policy mix” (type IV: multiple policies,
objectives and one level of strategy development) and the “cross-level complex policy mix”
(type VIII: multiple levels,objectives and “policies”). Policy design research argues, however,
that the complex strategy for multiple policies and levels faces particularly high challenges of
effective realisation. Especially for cross-departmental strategies and strategiesrelated to
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several spatial-institutional levels, this raises the question of how ambitious the claim of
cross-cutting orientation is chosen (cf. Vetter etal. 2017). Compared to the analysis and
evaluation ofinstrument combinations, the further development of the procedure on policy
instrumentsin the Network of Authorities as a policy mix is even more ambitious. There are
numerous reasons for this, one of which will be brought to the fore in the following:
Contributions ofthe Network of Authorities to the realisation of a policy mix already require
in the case of Type IV the elaboration of a coherent target system across atleast two
“policies”. Questions of the consistency of instruments can only be systematicallyaddressed
after the analysis of a complex set of more or less concrete target statements (cf. Hetzetal.
2019). Contributions of the Network of Authorities to combinations of instruments as
components of a policy mix thus presuppose the stronger differentiation of the analysis
between policies, goals and policy instruments. The previous procedure would have to be
revised toa large extent, if not fundamentally, for such an evaluation task.

The DAS is a horizontally and vertically complex strategy process. Horizontally, this complexity
results from the high number and variety of action fields of climate adaptation as presented in
the overview in the central strategy document from 2008 (Die Bundesregierung 2008). The term
“action field” isless presuppositionalthan the term “policy”. A policy requires the existence of a
targetand means statements on several levels of abstraction. The term “action field”, on the
other hand, focuses on instruments and measures - withoutspecifying the need for the existence
of abstract and concrete target statements. Vertically, this high complexity results from the
different spatial-institutional levels of the DAS and the actors who play central roles at these
levels. A high degree of complexity alsoresults from the fact that the historical and factual -
spatial conditions of climate adaptation can take on different characteristics depending on the
action field and concrete political-administrative problem and interact in many ways. For
example, thereis already a great deal of experience with strategies for river floods at the
municipal level as well as at the levels of federal and state policy - not least asreactions to the
river floods of the Elbe and its tributaries in August2002.In comparison, the heatwave summer
in 2003 triggered fewerreform activities.In comparison, the heat summerin 2003 triggered less
reform activity. However, precautionsfor heat stressin urban areas and dealing with heatwaves
havebeen gaining importance inrecentyears based on empirical valueswith recurring heat
summers. The catastrophe in the Ahr valleyas aresult ofa heavyrain eventin 2021 has brought
home the necessity of intensified strategy development for the reduction of heavy rain risks. For
the reduction of river and heavy rainfall risks, the consideration of factual -spatial differences
between these two types of environmental risks is of high importance (e.g. typical river flood
risks asrisks that can be more spatially and factually delimited in the medium tolong term
compared to heavy rainfall risks, which in principle can occur ubiquitously).

Policy design research has developed an understanding of policy mix that corresponds precisely
to this high complexity. For the DAS asa whole, it should therefore be assumed here that policy
design research provides foundations for proportional policy design in the practice of climate
adaptation policy. How these foundations are used depends in particular on the concrete goals
for the further developmentofthe DAS. Here, too, it makes sense to differentiate the transfer
potential of policy design research according toindividual instrumentson the one hand and
instrument mix and policy mix on the other.

The overall conclusion is that the concepts of policy design research should be includedin the
further developmentofthe DAS. Only the orientation towards individualinstruments,
combinations of instruments and options for a policy mix allows the flexibility in policy design
necessary for effective climate adaptation policy.
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Governance research shedslight on processual starting points in the further developmentof
the DAS, the Network of Authorities for Climate Change and Adaptation in particular (e.g.
networkmanagementstrategies, collaborative governance episodes). However, thereare also
institution-oriented starting points, becausethe distinction between a networkas an
implementation network or governance network (in the sense ofthe network type
“collaborative and network governance”, Klijn und Koppenjan2016) is important for the
collective identity of the network of authorities, and such an identity has numerous references to
institutional arrangements of the DAS (e.g. mandating of the network of authorities).
Institutional starting points alsoneed tobe considered in multi-level governance and
metagovernance.

Governance as network-based coordination goes beyond individual networks (such as the
Network of Authorities) and addresses wide-ranging relationships of actors at the spatial-
institutional levels ofthe DAS. The policy mix typology of policy design resear ch alsoaddresses,
as mentioned, options for vertical levels (e.g. type VI as sectoral policy mix and type VIII as
maximum programme of policy integration).

The policy feedbackmodel by Tosun und Treib (2018), among others, appears suitable for the
transfer of multi-level governance research. According to Tosun und Treib (2018), policy
feedback processes for “policies” with a pronounced purpose rationality require a certain
limitation of decentralised scope for actors at the level of implementation. Limitations may lie in
policy content and the number and institutional characteristics of actors, to name just three
examples of types of constraints on implementation. Policy feedback processes that place more
emphasis on exploring new instrumental possibilities, adapting to different framework
conditions and allowing implementation actors degrees of freedom would require decentralised
implementation structures. In questions of the implementation of policy goals and instruments
in the DAS action fields, a distinction would thus alsohave tobe made as to whether criteria
such as effectiveness are in the foreground (then presumably centralisedimplementation, if this
is compatible with efficiency arguments, e.g. with regard to the use of economicinstruments) or
whether decentralised experiments and diversity of content should provide a “breeding ground”
for future innovations (then decentralised implementation). Beyond a mix of network types, the
further developmentofthe DAS would also be about designing the combination of different
implementation structures.

Policy design and governance research on the one hand and transition and strategy research
on the other hand differ in their perspective. Policy and governance researchers look from the
perspective of politics and administration at societal framework conditions and their changes.
Transition and strategy researcherslookat the long, medium and short-termgoals, instruments
and measuresin civil society, the economy, politics and administration, etc. contained in social
change processes. Transition research distinguishes more systematically than policy design and
governance research between short-, medium- and long-term concepts (cf. Loorbach etal. 2017,
Kohler etal. 2019). However, there are also numerous overlaps between policy design and
governance research and transition and strategy research (cf. Kéhler etal. 2019). For Loorbach
etal. (2017) governance belongs to the “heart” of transition research.

Work on DAS already uses the distinction betweenincremental and radical change processes (cf.
e.g.Mahrenholzetal.2017). This distinction offers a starting point for the in-depth analysis and
interpretation of the transfer potentials of transition and strategyresearch.For the DAS, it
would be of interest to know which forms of the observed and expected change can be observed
in the DAS action fields. In addition, it would be interesting to see whether disruptions and the
reactions to and strategies for disruptions differ systematically according to action fields. The
transfer of transition and strategy research specifically to DAS would translate intonew
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empirical findings on the description and explanation of change processes (cf. Turnheim etal.
2018). More knowledge on already ongoing and possible future disruptive change processesin
the DAS action fields would be an important basis to prepare climate adaptation policy for the
medium- and long-term use of windows of opportunity for the realisation of its goals.

The transfer potential of transition and strategy research for the Network of Authorities for
Climate Change and Adaptation depends toalarge extent on how the networkis dealt with asan
implementation and governancenetwork:

» Ifthe Networkof Authoritiesis primarily an implementation network and is to be managed
rather traditionally, primarily on the basis of the criteria of effectiveness, flexibility and
efficiency, itis not obvious to assume that there are many starting points for the transfer of
transition and strategy research. The further development of the network would be
sufficiently possible by means of the transfer of policy design and governance research.

» If however, the Networkof Authorities were to take criteria such as coherence and synergy
potential intoaccounttoa greater extent than hasbeen the case todate,and were alsoto
pursue a higher level ofambition with regard toits contribution toradical change processes
in the sense of long-term climate adaptation, therewould presumably be more transfer
potential for transition and strategy research.

Ultimately, the decisive factor is once again (as already mentioned above) the weighting of
evaluation criteria for the further developmentofthe network within the framework of the DAS
- not only with regard tothe development of proposals for policy instruments, butalso for the
development ofthe networkasa whole.

The aim of the comparative policy field analysis, which is described in Chapter 3, was to
identify starting points for optimising the action planningprocess, stakeholder participation and
steering ofthe DAS process by comparing the DAS with other federal strategies. At the beginning
of the analysis, other cross-departmental and cross-levelfederal strategies were selectedand
compared with the DAS. Based on aliterature and documentanalysis as well as interviews with
experts, indications for an optimisation of the DAS and APA process were elaborated. Of
particular importance were questions of actor cooperation, coordination and dialogue
processes, which led toa selection of measures for the implementation ofthe strategy. The
question of how diverging actor interests are balanced withinthis process, or the question of
which methodological and institutional anchoring characterisethe procedure, were of specific
analytical relevance. Also of analytical interest were indications of which selection criteria were
applied for the prioritisation of measures. The results served to optimise the strategic
development and implementation of the DAS.

In addition tothe success factors that apply tothe broad range of strategy processes (e.g.
cooperation and coordination between participating ministries, successful course ofan action
planning process, work of networks and committees), various indications specificto the further
development and optimisation of the DAS process can be derived from the comparative policy
field analysis. For reasons of clarity, these are divided into procedural, methodologicaland
institutional aspects.

The process of action planning includes the selection and, ifnecessary, evaluation and
prioritisation of measures. Here, an integrative procedure for the joint development of
measures, bundles of measures or core projects by departments and stakeholders promises
opportunities for further processual development. In order to ensure a functioning workflow in
such a comprehensive procedure for stakeholder involvement, a subdivision into thematic
working groups is suitable.
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The decision on which stakeholderstoinvolve in the process should be based on an initial
structured query ofall relevant stakeholders to obtain feedback on whois interested in such
involvement. The distribution lists of the relevant BMU and UBA departments as well asan
online announcement could be used for this query.

Beyond the publicauthorities’ network on climate change and adaptation, the involvement of
stakeholders has so far primarily been selective and not institutionalised. This can be changed in
a further development of the process and an established, structured participation process, as it
is setup in numerous other strategies, can be established. Such a comprehensive stakeholder
dialogue includeslong-term committees with regular meetings, defined work output and tasks,
coordination by a separate office and regular exchange with thedepartments. Such a
comprehensive stakeholder dialogueincludes various working groups and formats thatcan be
flexibly adapted according to the workassignment and process phase. In this way, an important
basis can be created for the further developmentprocess of the DAS and the measure selection
processunder the APA.

In addition toclear target agreements,the APA should also specify clear responsibilities for the
implementation of measures and contain time and work plans. For the entire process, it should
be ensured thatitis clearly communicated how the respective inputis furtherused by the
departmentsor IMAA.

Publicattention for the policy field of adaptation to climate change hasrisen sharply in recent
years. In order to take account of thisincreased interest and toaddressthe associated need for
information, a central internet presence for the DAS and the associated processes and portals
can be established.

In terms of methodology, itis primarily possible toderive indications for optimising an
evaluation and prioritisation procedure for adaptation measures. For an evaluation procedure of
proposed measures, the results of the analysis provide information on suitable evaluation
criteriathat can be applied in such a procedure. So far, this procedure has not considered the
administrative and political feasibility of measures, includingimplementation costs, as well as
macroeconomic effects such as distributional and regional policy effects. With anew procedure,
atleast some of these factors can be considered and included in the assessment. A helpful
addition to the evaluation criteria is the provision of guiding questions thathelp participants to
classify criteria.

There are various possibilities for prioritising proposals for measures that are madewithin the
framework of a recommendation by the Network of Authorities or any other bodies, if such
further developmentis desired. Itis conceivable todefine anumber of measurestobe
implementedas a priority on the basis of the assessments submitted. A predefined number of
measures that have received the highest rating are passed on as priorities accordingly.
Alternatively,points can be awarded, where stakeholders can identify a certain number of
measures as priorities by awarding points. The measures thathave received a point from the
most stakeholders are then listed as priorities. Both ofthese proposals can be implemented
without significant additional effort as part of the selection and evaluation process of the
Network of Authorities. In this case, it would be important that the resulting priority measures
are also listed as such in the APA and thus highlighted from the plethora of measures listed.

An alternative furtherdevelopment of the APA could alsobe achieved through the development
of clearly defined core projects. Alimited number of such detailed core projects allows for a
focussing of activitiesand at the same time increases the visibility and accessibility of the
measures.
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An institutionalised extension of the existing participation processis suitablefor the
integration of stakeholders intothe DAS and APA process. One possibility for such an expansion
is abroadening of the Network of Authorities by adding representatives of municipalities,
Lander, civil society and business. However, this can easily overload the structure and
functioning of the network. A better option is therefore a stakeholder body that complements
the network. While the network of publicauthoritiesis similar toa council of experts (albeit
with a higher number of members), a stakeholder forum can ensure the continuous involvement
of a wider range of stakeholders.

For the Network of Authorities itself, a clear objective and functional description should be
developed and, ifnecessary, recorded in the form of rules of procedure.

For the composition of a stakeholder forum, a systematicand transparent selection of
stakeholders should be made. Based on a general enquiry as to which stakeholders would like to
beinvolved in such a process, a selection can be made to ensure that all relevant stakeholder
groups arerepresented and that positions/stakeholder groups with few resources are also
integrated. In order toarrive ata manageable size, the stakeholders involved shouldbe divided
into substantive working groups. In these working groups, an overlap with the Network of
Authoritiesis conceivable and makes sense. Topic-specific cooperation in working groups has
the potential to simplify coordination processes and tobundle expertise. The outputs generated
in working groups should in turn be discussed in plenary in order to create a coherent overall
process.

In addition, selective participation through events shouldalsobe maintained. In the course of
the analysis, the importance of a platform for the exchange and networking of actors was
emphasised several times.

A more fundamentalreorientation of the DAS and the APA itselfis alsorecommended based on
the results of the analysisin order to achieve a higher level ofambition in German climate
adaptation policy. The already noticeableimpacts of climate change meanan increased need for
the implementation of effective adaptation measures.The transition of the DAS into such an
implementation-oriented phaserequires a stronger political backing and a corresponding
institutional suspension. A strategicreorientation ofthe DAS along guiding principles or core
objectives developed in cooperation with IMAA and other stakeholders is therefore
recommended. Thiswould allow a bundling of activities and actors as well as the linking of
differentlevels, specifically the levels of the Ladnder, municipalities and civil society. With the
help of a clear definition of goals, the joint pursuit of these goals by participating stakeholders
would be promoted, as would the development of stronger implementation and cooperation
dynamics. Focusing activities along missions or core projects would alsoincrease the visibility
and external impact of German climateadaptation policy. Thus, one of the most common
challenges thatbecameapparentin the strategy processes studied could be addressed: Ensuring
effective coordination of the manyindividual measures among each other and the precise
targeting of numerous activities. This would also allow conflicting goals tobe addressed earlier
and synergies tobe utilised. Such overarching guidingprinciples should be developedjointly
with input from the Network of Authorities, experts and other stakeholders.

The recommendations of the present report for the further development of the DAS are
aimed at various aspects of adaptation policy. These include the assessment and selection
processes of adaptation measures for the APA, the processes for stakeholder engagementand
participation in developing a policy mix, and improving the integration of different vertical
levels.
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For the selection process of adaptation measures, the report highlights the advantages ofan
integrative approach and argues for broadening the scope of stakeholder participation.
Involving a broader range of actors both increases the quality ofadaptation planning and
promotes wider acceptance of the measures. Even beyond the selection process, the report
recommends making stakeholder participation processes permanent throughout the action
planning process and further DAS processes. The establishment of a stakeholder forum with
associated working processes is one way to institutionalise and consolidate this involvement of
and coordination with relevant actors. The permanent involvementof stakeholders described
here,in combination with complementary dialogue processes, represents a sensible further
development ofthe DAS process and can increase its legitimacy, acceptance and visibility.

The selection of new policy instruments and measures within the framework of an optimised
policy mix in climate adaptation alsorequires a detailed consideration of existing measures.
Otherwise, a so-called “layering” may occur, in which new instruments and combinations of
instruments are addedto already existingpolicy instruments without implementing an
overarching consideration of possible interactions and long-term consistency between these
instruments (Ekvall etal. 2016). Toavoid this, the results of the KWRA can be used, as the
urgentand very urgent needs for action derived there highlight the gaps in existing adaptation
planning that should be focused on when selecting new instruments. Furthermore,a selection of
prioritised core projects isrecommended in order tobe able tofocus on certain measures and to
increase the visibility and accessibility of adaptation policy.

The selection of new policy instruments and measures as part of an optimised policy mixin
climate adaptation alsorequires a detailed consideration of existing measures.Otherwise, a so-
called “layering” can occur, in which new instruments and combinations of instruments are
added toalready existing policy instruments without implementing an overarching
consideration of possible interactions and long-term consistency between theseinstruments
(Ekvall etal. 2016). To avoid this, the results ofthe KWRA can be used, as the urgent and very
urgent needs for action derived there highlight the gaps in existing adaptation planning that
should be focused on when selecting new instruments. Furthermore, a selection of prioritised
core projectsisrecommended in order tobe able to focus on certain measuresand toincrease
the visibility and accessibility of adaptation policy.

Another suggestion forimprovement concerns the (vertical) integration of different levels. In
order to avoid fundamental questions of vertical policy integration that are difficult toanswer,
the identification of suitable exampletopicsis a good idea, which can be used to demonstrate a
possible coordinative approach. In addition, the level of the federal states can be included in the
work of the Network of Authoritiesin order toachieve an optimised coordination of the APA
with the adaptation activities taking place at the level of the federal states. In this context, a
stronger linkbetween the needs of the municipalities and action planning at the federal level
would also be advocated.

As afinal aspect within these recommendations for the further development of the DAS, a
clearly defined objective is emphasised asa decisive success factor for the planning of
measures. This facilitates coordination betweenthe political levels and the actors involved.
Tangible key objectives are essential for initiating profound transformative processes in climate
adaptation.
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1 Introduction

In addition tolimiting global warming to below 2°C compared to pre-industrialtimes - or even
1.5°Cif possible - the issue of adaptation to climate change was a major goal of international
climate negotiations and becamea key part of the ground-breaking Paris Agreement in 2015.
Even if we succeed in limiting global warming, greenhouse gases thatare alreadyin the
atmosphere will influencethe climate for decades to come. In fact, for the first time, the Global
Risks Reportreleased by the World Economic Forum in 2020 featured only environmental risks
in the top five places of the most likely risks over the next decade - failure to mitigate and adapt
to climate change were named as the top long-term risk (World Economic Forum 2020). The
initial effects of climate change, such as heat waves in summer and more intense storm events
with heavyrain and flooding, are already noticeable and are likely toincrease in the future.
These climatic changes pose major challenges for Germany and make adaptation a necessity.

The Federal Government’s Climate Change Adaptation Strategy (DAS) from 2008 represents a
key starting point toface these challenges. Along withthe Adaptation Action Plan (APA) adopted
in 2011, it forms a cornerstone of the long-term process of adapting to climate change in
Germany. With the formulation of goals and options for action, the DAS sets a national strategic
frameworkto reduce the vulnerability of the economy, environment and society to the
consequences of climate change. In the meantime, this strategy has been underpinned by three
action plans and has been subject to continuous development. Withthe third Adaptation Action
Plan (APAIII), German adaptation policy shifted from aresearch-focusedtoan implementation-
oriented phase.

The evaluation report on the DAS strategy process published in 2019 rates the framework
conditions of the strategy process as positive overall, but identifies a need for improvementin
the identification and selection of suitable policy instruments,a clear definition of the target
system and the coordination between the actorsinvolved as well as the involvement of other
stakeholders (Gausetal.2019).

The second progressreport on the DAS (2020) represents an important milestone in German
adaptation policy. In addition to setting political priorities for the next phase ofadaptation
policy, it also contains the updated Adaptation Action Plan (APA III). The core elements of the
progressreport form the framework for climate adaptation policy in Germany for the next few
years.

Various actors are relevant in the context of the DAS strategy process and the identification and
selection of concrete measures. While the DAS was still being developed withinthe framework
of an informal working group, the Interministerial Working Group on Adaptation (IMAA) was
already working on the first APA, which was adopted by cabinet decisionin 2011. The IMAA was
established in 2009 for the cross-departmental coordination and optimisation of the DAS. (Die
Bundesregierung2011). The decision toreplace an informal working group with the IMAA
formally anchored climate adaptation in the political agenda of the federal ministries (Hustedt
2014).

The DAS strategy processis accompanied by scientificadvisory processes, including as part of
the Climate Impactand Risk Assessment 2021 for Germany (KWRA), the aim of which is to build
on the Vulnerability Analysis (VA) from 2015 and provide an updated, interdisciplinary picture
of Germany’s vulnerability to climate change. In addition to the interministerial cooperation and
the dialogue with the public, another key component is the close cooperation with the relevant
federal authorities and institutions.
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A central actor in the context of climate adaptation policy in Germany is the Network of
Authorities for Climate Change and Adaptation. The network was mandated by the IMAA and
currently consists of 28 federal agencies and institutions, five of which have observer status (as
of February 2020). [t supports the technical inputand coordination of scientific content of the
central products ofthe DAS and has already developed a proposal for suitable policy
instruments for the APA 11l in the process ofupdating the action plan (Hetzetal. 2019).

The project “Network of Authorities for Climate Change and Adaptation - Methods to Support
and Improve the German Climate Change Adaptation Strategy”, carried out by adelphiresearch
gGmbH and the LeibnizInstitute of Ecological Urban and Regional Development (I0R), provid ed
methodological and technical supportfor the optimisation ofthe DAS. The aim of thisresearch
project was to accompany the progress of the DAS from a research- toan implementation-
oriented phase and toidentify options for the institutional, proceduraland methodological
improvement ofthe DAS. The methodological approach wasbased on a literature analysis of
policy designresearch and related research areas as well as a comparative analysis of policy
fields.

The development of recommendations focussed in particular on the structure and work of the
Network of Authorities for Climate Change and Adaptation. As part of updating the DAS and the
creation of the APA 111, this committee implemented a procedure for the structured evaluation
and selection of policy instruments (see Hetzetal. 2019). Thisreport references that process
and its potential for optimisation multiple times and provides suggestions for further
developmentand improvement.

Structure of the report

Thisreport on the German Adaptation Strategy (DAS) and its policy mix is divided into three
chapters. Itbeginsin Chapter 2 with a method analysis of policy design, or a policy design
transfer tothe field of climate adaptation by way of an analysis of the literature. After the
description ofthe methodological approach in the literature analysis, the report explores the
scientific-theoretical approaches of policy design research, governance research as well as
transition and strategy research. The aim here is toidentify possible starting points for the
transfer tothe policy field of climate adaptation. The summarising conclusions that follow
present the core aspects of the literature analysis with regard to the described objective.

Chapter 3 of this report provides a comparative analysis of various federal political strategies;
this enables the identification of opportunities for optimising the action planningprocess,
stakeholder participation and the management of the DAS process. To this end, the rep ort starts
with a detailed explanation of the methodology and then presents the results of the analysis,
divided into three main points. The conclusion of the third chapter summarises the resultsofthe
analysis and presents concrete recommendations for optimising the processes.

Based on the results of the previous analyses, Chapter 4 formulates recommendations for the
further developmentofthe DAS policy mix. The first section of the chapter deals specifically with
the evaluation and selection processes of adaptation measures. This is followed by explanations
on how to proceed when designing a policy mix and on the subject of stakeholder involvement
and the integration of participatory processes. The report then shows how the integration of
different vertical levels can be improved, and the final section emphasises the importance of a
new process for defining the vision and goals.
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2 Methodological Analysis of Policy Design

The project “Network of Authorities for Climate Change and Adaptation - Methods to Support
and Improve the German Climate Change Adaptation Strategy” examined various scientificand
theoretical approachestothe development and evaluation of policy mixes, policy design and
related research. The aim ofthe “Methodological Analysis of Policy Design” mentioned in the
summary was to use a literature analysis to identify starting points for transfer to the policy field
of climate adaptation. Such starting points can, for example, be ofa methodological, process-
oriented or institutional nature.

This chapter begins with an explanation of the methodological approach to the literature
analysis, including a discussion of the conceptual approach and the content-related systematics,
as well asthe selection and evaluation of literature articles. The following section is dedicated to
policy designresearch and, in addition to the complex typology of different types of policy mixes,
addresses the transfer potential of this research for the further development of the DAS. It then
treats governance research as well as transition and strategy research in the same way. The
chapter closes with some conclusions.

2.1 Methodological approach to literature analysis

2.1.1 Conceptual approach and content systematics
The terms “method” and “methodological” have multiple meanings:

4. Inabroadsense, “method” or “methodological” generally means a systematically
comprehensible solution that can be applied tothe DAS action fields.

5. Theterms “method” and “methodological”are tobe understood in a narrower sense as a
“toolbox of methods” with which actors can strive to solve problems for the federal action
plan for climate adaptation based on the structures of the DAS.

6. Whenevaluatingresearch, itisalso possible tospeak of methods of empirical research (e.g.
certain forms of expertinterviews, certain researchdesigns, cf. Ven 2007).

The DAS is athematically, procedurally and institutionally complex process (cf. Vetter and
Schauser 2013, Vetteretal. 2017, cf. Figure 1 below). The following is primarily devoted to
methodsin the narrower sense as well as procedural and institutional solutions for DAS action
planning (cf. Hetzet al. 2019, further explanationsbelow).

When transferring approaches from policy mixes, policy design and related researchareas to
climate adaptation, itisimportanttoname the actors at the centre of the transfer. In accordance
with the title of this final report on the project “Network of Authorities for Climate Change and
Adaptation - Methods to Support and Improve the German Climate Change Adaptation
Strategy”, the focusis on this network of authorities when it comes to questions of transfer.

The policy design method analysis for the DAS aims at an innovation-oriented evaluation of
research toidentify starting points for the further development of the federal action plan. The
literature analysis is intended toidentity novel starting points for changing the action plan,
which in turn (could) lead to improvements in the DAS. A distinction mustbe made between
incremental and radical changes (cf. Mahrenholzetal. 2017 on climate adaptation in the context
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of institutional, sociocultural and historical conditions). However, thereare alsoinnovations that
fall between incrementaland radical changes. (cf. e.g. Tushman and Smith 2002; 392ft.).

The analysis also takes intoaccount other types of research in addition to policy design
research.! These include governance, transition and strategy research. However, a certain
priority is given to policy design research, since its focus on the content of policies is of
particular importance to strategy developmentfor climate adaptation. For this reason, the
“Methodological Analysis of Policy Design” does not cover only one type of research (e.g. strictly
policy design research or governance literature) in the analysis. There isalsonometa-
theoretical analysis of research (as presented by Sgrensen and Torfing in “Theories of
Democratic Network Governance” for example). This raises the question of how the four
relevant types of research (policy design, governance, transition and strategy) can be analysed
in a comparative manner. The following explains the conceptual framework that guides the
comparative literature analysis on the types of research.

2.1.1.1 Conceptual framework

The DAS is a complex strategy process thatinvolves numerous actors on multiple spatial and
institutional levels (see Figure 1).

Figure 1: Overview of the actors in the DAS process

Bundesebene

IMA A Interministerielle UBA Umweltbundesamt
Arbeitsgruppe
Anpassung (Vertreter
von 13 Bundesressorts)

Bundesministerium
fir Umwelt BMU
(Leitung der IMA A)

(KomPass,
Kompetenzzentrum
Klimafolgen und Anpassung)

Bundeslénderebene

StA AFK Standiger Ausschuss zur Anpassung an die
Folgen des Klimawandels (Bund-Lander-Gremium
bestehend aus BMU und Vertretern der 16
Bundesldnder, meist aus den Umweltressorts)

Weitere Ministerien,
Behérden und Amter auf
Landerebene

Kommunale Ebene

Wissenschaft und Forschung

Kommunen Landkreise Biirger Unternehmen weitere

Source: Gaus et al.2019; p. 36.

From a policy design perspective, all types of actors and spatial -institutional levelsare
potentially ofinterest. Thisis because policy design research alsoaddresses the fundamental
premises with which the complexity of policy content, processes and institutions (like the DAS)
canbe reduced toa “manageable”level (cf. Howlett 2019a, Howlett and Mukherjee 2018c).
Governance research in general (e.g. Anselletal. 2017b), and research on climate governance in
particular (e.g. Turnheimetal. 2018),addresses thediversity of actors, spatial -institutional
levels and processes. The same applies tostrategy research (e.g. Hutteretal. 2019) and
transition research (e.g. Geels 2011, Loorbach etal. 2017). The four types of research on policy
design, governance, transition and strategy show a remarkable theoretical and conceptual
diversity; they are therefore not tobe understood as narrowly defined strands of research with a
high degree of homogeneity.

1 Research on individual policy instruments and combinations of instruments is a core component of policy design research (see
below).
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In order to deal appropriately with this theoreticaland conceptualvariety, thisreporttakesa
more limited conceptual perspective —in line with the goals of the project - which is
characterised by three features:

e Actor-related perspective: The actorsin the DAS process presumably perceive this
process differently (cf. Hustedt 2014 to the Interministerial Working Group on
Adaptation (IMAA)). With regard tothe project goals, the focus on the perspective of
selected actors is obvious. The UBA and the BMU play central rolesin the further
development of the Network of Authorities for Climate Changeand Adaptation. This
appliesnotleastto the realisation of the cross-departmental claims of the network of
authorities (cf. Vetter and Schauser 2013). However,networks in general, and the
network of authorities in particular, are alsobased on the intensive involvement of
networkpartners (NWP) in their functioning. This means that,in addition to focusing on
individual actors, itisnecessary toaddress the interaction of the actors from the point of
view of the entire network (cf. e.g. Klijn 2008, Klijn and Koppenjan2016).

e Procedural perspective: The “Methodological Analysis of Policy Design” follows a
direction of analysis that Selle (2007) identifies as a procedural perspective, i.e. of
primaryinterestare a particular strategy, related voting procedures and policy
instruments. This implies special attention tothe time dimension of strategy
development.

e Strategic perspective: The DAS is considered a national political success of integrative
strategy development? - which does not mean thatit cannot be improved. A strategic
perspective deals with the question of optimising cross-departmental coordination
within the framework ofadaptation action plans (in the sense of “positive coordination”,
Hustedt 2014).

2.1.1.2 Content systematics of the literature analysis

Establishing a conceptual frameworkis a necessary prerequisite for conducting the comparative
literature analysis on policy design and governance, strategy and transition research. This
frameworkis not sufficient, however, because the comparison of the four types of research
requires a more structured content analysis of the literature.

The content can be structured using conceptual typologies or quasi-typologies. Collieret al.
(2012) note that typologies are not only empirically usable, butcan alsosupport the
comparative-integrative analysis of research.3

Against this background, itis advisable to develop a typology for the systematic content of the
literature analysis on policy design and related research. This can clarify the dimensioning of the
analysis. Two dimensions are at the forefront of the literature analysis:

e Dimension 1 “Networkmanagementin the context of DAS”: This dimension concerns the
analytical distinction between (1) the internal control of the Network of Authorities for
Climate Change and Adaptation under the leadership ofthe BMU and (2) the DAS asa
strategy developmentfor climate adaptation as a whole, which sets a framework for the
internal control of the network (e.g. through content-related federal targets for the
network of authorities),

2Personal communication from Prof. Hustedtas part of the kick-off meeting of the UBA research project “Climate Adaptation
Network of Authorities” in Dessau-Rof3lau 2018.

3 For examples, see the much-cited typologies of Borgatti und Foster (2003) on network research, in particular networks in
organisational research, Ven und Hargrave (2004) on institutional research, Garud etal. (2013) on innovation research.
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e Dimension 2 “Starting points in the DAS action planning process”: Thisappliestothe
analytical distinction between methodological, procedural and institutional starting
points, which has already been introduced and is explainedin more detail below.

The resulting 2x3 matrix (see Table 1 below) is used to “locate” articles from the four types of
research, policy design, governance, strategy and transition.4 The strategic perspective
contained in the conceptual framework, on the other hand, becomes the “localization” of articles
from the four types of research, deepening content analysis ofthe articles with regard tothe
realization of integrative, in particular cross-departmental, political claims.

Dimension 1 “Network managementin the context of DAS”

Networks of authorities face numerous challenges (cf. e.g. Provan and Kenis 2008, Hetz et al.
2019).In particular, itisalsoanissue of clarifying numerous questions regarding the
coordination of the content of the NWP contributions and ensuring thatthe actorsand
authorities involved work as intensively as possible on effective, efficient and fair solutions.
Before fundamental questions about the performanceof a network of authorities are addressed,
it istherefore important to explore the potential for the internal improvement of network
management as exhaustively as possible, above all to optimise the procedure for political
instruments.

However, even ifthe actors involved develop the networkin an optimal way, the performance
and effectiveness of the network will only improve with specific starting points in the direct
context of the network, inside the DAS, on the whole. This applies, for example, to the
specification of content-related goals for climate adaptation by the Federal Government to the
networkof authorities. The network cannot act autonomously when determining objectives for
the assessment of the effectiveness of climate adaptation instruments and action. Instead, given
the institutional framework of climate adaptation policy, it must observe politically legitimate
targets thatare determined as part of the DAS (e.g. by the federal ministries and processes of
departmental coordination). This applies, for example, to guarantees about capacities for the
networkand, where necessary, individual people.

Dimension 2 “Starting points in the DAS action planning process”

The distinction between network-internalmanagement and network context in the sense of DAS
specifications for the networkas a whole focuses on actors and the “social force field”, as shown
in Figure 1. The distinction between methodological, procedural and institutional starting
points, on the other hand, points to the direction and impact of the solutions that can be sought
out in this force field.

o Methods in the strict sense here refers tothe “toolbox of methods” for content-related articles
on DAS action planning (e.g. methods of technical analysis in individual DAS action fields,
methods of knowledge integration [cf. e.g. Bergmann et al. 2018], methods of preparing
specific content for target groups). An initial assessmentofthe four types of research suggests
that, with regard to methodological starting points, policy research and transition and strategy
research are especially useful. Articles from governance research, on the other hand, are often
more analytical in orientation (cf. e.g. Klijn 2008, Klijn and Koppenjan 2016, Turnheimetal.
2018).

* An example from governance research Klijn (2008; p. 123) distinguishes between three types of networks relevant to policy
developmentand implementation: “policy networks”, “service delivery and implementation” and “governance networks”. According
to Dimension 1, this empirically oriented typology of policy networks can be applied to the climate change and adaptation agency
network, butnot to the DAS process asa whole. The contribution of Klijn (2008) is also to be understood asan analysis of procedural
starting points (cf. e.g. the distinction between “management of interactions” vs. “management of network” as a basis for a typology
of network management strategies, Klijn 2008; p. 133).
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2.

Procedural starting points relate to the design of overall and sub-processesin the networkand
in the network context. This givesrise, for example, to questions of the content-related
coordination, acceleration and synchronisation of sub-processes as well as the extension of the
process duration for political instruments. Procedural startingpoints can also playarole
overall with regard toincreasing the transparency of processes in the network of authorities
and within the framework ofthe DAS. With respect to effectiveness, the issues of consensus
building andinnovation orientation in the network of authorities are of considerable
importance, notleastin order to make “effective” contributions to DAS action planning. As
mentioned above, innovation orientation focuses on new solutions that are new to the previous
DAS process, and which lead to improvements in climate adaptation. Processes for formulating
measurable goals for climate adaptation are currently of particular importance (cf. The Federal
Government 2020 in the second progress report on the DAS). Measurable goals and, to a large
extent, binding climate adaptation targetsfor the addressees ofthe DASwould be an even
more far-reachinginnovation. There are numerous articles on procedural starting pointsin all
four types of research.

Institutional starting points can be of greatimportance at differentlevels (for an overview cf.
Scott 2014). Simplified and expressed with the help of a game metaphor, institutional
solutions aim to change the basic rules of a game (in cognitive, regulatory and normativeterms,
Scott 2014). This affects to a large extent questions of transformative climateadaptation in
contrast to incremental change (cf. Vetter etal. 2017, Mahrenholzetal. 2017 as Turnheim et al.
2018). Institutional starting points should alsoinclude organisational solutions (cf.
Mahrenholzetal. 2017).5 Organisational solutions include, for example, networks with
institutionalised sponsorship (cf. Mahrenholzetal. 2017; p. 337) or — in the context of an
existing network - certain organisational arrangements for designing and coordinatingthe
activities of NWP (cf. Klijn 2008; p. 133). One example would be the establishment of working
groups within an existing network of organisations such as the Network of Authorities for
Climate Change and Adaptation. Institutional starting points in the sense ofa change in the
basicrulesthatapply toa society or certain areas of society (such as politics, administration,
the economy, education, etc.) present the greatest challenges toimproving the DAS. In
addition, there are institutional processesthat require decades tobe observed and analysed
(as, for example, transition researchemphasizes, e.g. Geels 2011, Loorbachetal. 2017).
Addressinginstitutionsis particularly necessary for the social and spatial spread and depth of
impact of change (cf. Turnheim etal. 2018). As of yet, policy research has only taken limited
account of concepts from institutional research (cf. the index in Howlett and Mukherjee
2018c); meanwhile, institutions play a major role in governance research (Wiechmann2019).
Often, institutional research has little influence on strategy research (cf. Hutter etal. 2019),
while transition research emphasises the concepts of “regime” and “regime change” (Geels
2011, Loorbach etal. 2017). For thisreason, differentiated expectations are needed when
considering the four types of research regarding institutional starting points.

1.1.3 Typology for the comparative evaluation of the types of research

The combination of the two analysis dimensions discussed results in a typical multi-field matrix
(see Table 1).

5Mahrenholz etal. (2017; p. 337) distinguish approaches to organisational development from formal instruments (e.g. laws) and
informal instruments (e.g. informational tools) as well as economic instruments (e.g. taxes, fees, certificates). Here, on the other
hand, organisational solutions should be considered as part of institutional starting points. For the consideration of the policy
instruments in the DAS action plan, instruments are classified into regulatory, economic and informational categories (cf. Hetz etal.
2019 for this classification of climate adaptation policy instruments with differentiation into subcategories of instruments).
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Table1: Content systematics of the comparative literature analysis based on two
dimensions
imension 1 Internal management of the Network of Design of the network context
Authorities for Climate Change and as part of the DAS (e.g. through new
Dimension 2 Adaptation targets for the network of authorities)
Methodological Typel Type4d
Procedural Type2 Type5
Institutional Type3 Type6

Source: adelphi.

The systematic content has two main implications:

» From internal network management to shaping the network context: Based on this system,
typical starting points are initially to be found when dealing with questions such as the
optimisation of the Network of Authorities for Climate Change and Adaptation in accordance
with their existing mandate and the associated perfor mance expectations (in the sense of
“level of ambition”, cf. Vetter etal. 2017; p. 331). The focus is on optimising the process for the
joint analysis of policy instruments, combinations of instruments and types of policy mix. In
addition, there is alsothe question of how the network of authorities and the procedure can be
understood and further developed withinthe overall DAS context. This currently concerns
above all the question of how the assessment of the effectiveness ofinstruments and measures
can be improved through more specific, particularly measurable, adaptation goals (cf. the
political priorities in the second progressreport, The Federal Government 2020; p.52).

« From methodological to institutional starting points: The consideration of institutional starting
points, especially in the sense of starting points for basicrules, is particularly necessary with
regard toserious and far-reaching climate risks (Mahrenholzetal. 2017, cf. also Pelling 2011).
In practice, however, itis not uncommon for institutional solutions that are theoretically
possible and desirable to face particularly high and diverse barriers toimplementation. In the
internal system, therefore, the first step is tolook for potential methodologicaland procedural
improvements and then considerinstitutional changes.

The systematics of the literature evaluation serves above all as an “analysis tool” and must prove
itsusefulnessin the evaluation of articles from the four relevant types of research.

2.1.2 Selection and evaluation of the literature

The core of the methodological analysis of policy design is (1) based on a systematicliterature
analysis, the design results of which (2) were critically discussed in the project consortium and
intensively coordinated with theclient. The selection of documents for the “Methodological
Analysis of Policy Design” has a key position in the overall process of this analysis. The
document selection isin turn influenced toalarge extent by the classification of different
document types.
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DAS documents, especially those related to the Network of Authorities for Climate Change and
Adaptation

Both the objective and the systematic content of the literature evaluation suggest the use of two
subcategories when considering documents on the DAS:

e Documents specific to the Network of Authorities for Climate Change and Adaptation, in
particular with regard to the contribution of the network of authorities to action planning: The
documents preparedand finalised specifically for the Network of Authorities for Climate
Change and Adaptation are of greatimportance to the literature analysis. Thisincludesboth
documents with a typical report and results character (e.g. Hetzetal. 2019)¢ as well as
supplementary internal documents (such as minutes of network meetings).

e Documents on the context of the network of authorities within the framework of the DAS as a
whole: There are a number of basic documents on the DAS as a whole (cf. Vetteretal. 2017 for
an overview). The policy cycle character of the DAS is expressed in particular through the
progress reporting (cf. The Federal Government2020).

In agreement with the client of the research project, documents on the DAS were also consulted
that address this strategy process from an “external perspective”, e.g. through comparative
analyses by the “European Environment Agency (EEA)” (cf. EEA 2017) or within the framework
of a comparison of national climate adaptation strategies of OECD countries (cf. Mullan et al.
2013, cf. also articles in Keskitaloand Preston 2019).

Policy, governance, transitionand strategy research documents

The analysis of the articles on policy design, governance, transition and strategy research should
prove effective for the further development of the DAS and the Network of Authorities for
Climate Change and Adaptation in particular. It therefore made sense to distinguish different
types of documents from the four research areas:”

« Working status of a research area: Current monographs and reviews reflectthe status of the
four research areas (e.g. Howlett 20193, Howlettand Mukherjee 2018c on policy design,
Keskitaloand Preston 2019 on “Climate Change Adaptation Policy”, Ansell etal. 2017b on
“Governance in Turbulent Times").

o Empirical articles: Within the individual research areas, there are empirical articles thatdeal
directly with the DAS on the different spatial-institutionallevels (e.g. Hustedt 2014, Hutterand
Bohnefeld 2013).

« Specific application: One argument in favour of selecting a document was that it had specific
application tothe optimisation and improvement of the DAS (cf. e.g. the distinction between
“pilot projects” and “transition arena” in Buuren and Loorbach 2009; p. 380).

Foran overview, itis possible to present the references of the selected research articles using a
table with 12 fields (cf. Table 2 with examples).

6See also the network’s proposal on policy instruments for the APAIII to the Interministerial Working Group on Adaptation (IMAA),
which is only to be used internally by the DAS. The proposal was finalised by the Network of Authorities for Climate Change and
Adaptation in the firsthalfof 2019.

71t is possible thata single article can be assigned to several documenttypes (e.g. Howlett2014).
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Table 2: Types of documents in policy design, governance, transition and strategy research
(with example references)
State of research Empirical article Specificapplication
Howlettand Mukherjee Hustedt (2014)3 Howlett (2014)
Policy design (2018c), Keskitalo and
Preston (2019)
Ansell etal. (2017b) Turnheimetal. (2018) Klijn (2008)
Governance
Kohler etal.(2019), Buurenetal.(2018) Buuren and Loorbach
Transition Loorbachetal.(2017) (2009)
Hutter et al.(2019) Hutter and Bohnefeld Healey (2009)
Strategy (2013)

Source: adelphi.

2.2 Policy design research

2.2.1 Designing an effective policy mix

Policy research isa part of political science. Policy design research, in turn, is a subfield of policy
research. The term “policy” is usually distinguished from “politics” and “polity”. “The aspect of
political debate, of conflict, but also of negotiation and consensus-building is referred toin
English as politics. The substantive aspect of politics, on the other hand, ‘the matter’,i.e. the
concrete material object thatis at stake in political debates and decisions, isreferred toin
English as policy.” ( Blum and Schubert 2018; p. 3, italics in the original) Political debates,
consensus building and decisions on content take place in an institutional framework thatis
referred toas the polity.

However, this definition is suitable only for distinguishingpolicy research from work that deals
primarily with political processes and institutions (which does not mean that processes and
institutions donot playa role in policy research). In addition to the policy dimension of politics,
the term policy can also be understood more specifically. Knill and Tosun (2015; p. 13), for
example, note the following: “Policies are measures enacted and implemented by state actors...
intended tobring about changesin the behaviour of certain groupsin order to solve societal
problemsin all areas of state responsibility. To this end, political decision-makers determine
individual or entire bundlesof state measures. Depending on how far-reaching the individual
measures are, they can be understood as independent policies either individually or in
combination with other measures of policy-analytical research workand treated as dependent
variables of the study.” (Knill and Tosun 2015; p. 13)

8The article from Hustedt (2014) relates directly empirically to the IMA adaptation. Itis mentioned here with qualification s because
ituses less of a policy design perspective and explores the concept of negative/positive coordination. However, it can be assigned to
policy research.
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Policy, then, designates a dimension of politics, as well as individual or multiple state actions
within this dimension in a more specific sense. However, as we will see below, policy design
research does not use a primarily measure-related understanding of policy (in the sense of Knill
and Tosun 2015; p. 13),butacomprehensive means-ends logic to determine individual policies.
The concept of design - like the concept of policy - also has a complex history. Italsodraws on a
variety of scientific sources. Itis not possible to present them in detail here;instead, we outline
the understanding of design developed by authors such as Michael Howlett for policy research
(e.g. Howlett 2019a, Howlett and Mukherjee 2018c):

“Policy design...entails the conscious and deliberate effort to define policy aims and map them
instrumentally to policy tools that aim to achieve those goals...In this sense, policy design
signifies a particular type of policy formulation thatinvolves activities like collecting knowledge
about the outcomes of policy instrument use on policy targets and analysing its relevance to the
creation and implementation of policies meant to attain specific policy goals and aspirations...”
(Howlett2019a; p. 3)

Above all, this quote is intended to express the means-ends logic, which is of greatimportance to
policy design research. Policy design researchers therefore also emphasize the priority of the
criterion of effectiveness for the analysis and evaluation of design processes, for the design that
results from these processes, and the evaluation of the actual effects of completed designs (e.g.
Howlett 2019a; p. 12, Howlett and Mukherjee 2018c). On this basis, it is conceptually possible to
distinguish design processes and their results from those political processes that are understood
as “non-design”.

In terms of a conceptual approach to policy design research, it is sufficient at this point to
distinguish between two different problem analyses for policies: (1) the quantitatively oriented
analysis of the proportionality of socio-political problems on the one hand and political solutions
on the other; (2) the qualitatively oriented analysis of the assessment of the political and
“technical” or professional quality ofa design.

On 1): policy design researchers donot consistently argue for “more design” in the sense that
“more design is always better”. If, for the sake of simplicity, a distinction is made betweensimple
and complex design problems on the one hand and simple and complex policies (“policy
response”) on the other, there are four typical case scenarios (see Table 3). Table 3 indicates
that, for policy design research, the problem of climate change policy might be more of a design

flaw.

Table 3: Cases of disproportional policy reaction and design
olicy design problem
Simple
Policy response LeliEzy R
. Proportionate design Under-design
Simple . . .
(e.g. automobile speeding) (e.g. climate change)
Large/complex ngr-de5|gn . Pr0|.oort|or.1ate desgn
(e.g. national security) (e.g. air trafficregulation)

Source: Howlett 2019a; p. 15 (with minor changes).
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However, the diagnosis of “under-design” or “over-design” is still very abstract. The following
sections show in detail how policy design research substantiates abstractdiagnoses using
numerous individual concepts. Only with these individual conceptsisit then possible to convert
the diagnosis of “under-design” into instructive starting points for specific solutions to climate
change problems.

On 2): However, policy design research is not just about “too much” or “too little”, but alsoabout
the question of how a specific policy design can meet the diverse, qualitatively different
requirements that are typically associated with socio-political problems of a certain magnitude
and complexity (see Table 4 below). Policy designs can be technically convincing, but have little
chance of political support and implementation. Politically convincing and opportune designs
can have serious technical shortcomings. Table 4 (below) also mentions the possibility of “poor
design”. However, itis questionable whether “poor design” is even design at all in the
conceptual-emphaticsense of the term (see above the quote from Howlett 2019a; p. 3).

Table 4: Capacityissues in policy design outcomes
Governance capacity
(political and
operational) High Low
Analytical capacity
Hieh Capable design: Poorpolitical design:
8 Effective policies are possible Good technical designmay have weak
support
Capable political design: Poordesign:
Low Good political designs are possible | Only ineffective and weakly supported
which may betechnicallypoor policies are possible

Source: Howlett 2019a; p. 126 (with minor, mostly format-related changes).

2.2.1.1 Policy design research as part of policy research

Policy design research is characterised by a high variety of terms. This means that: research (1)
cannotbereduced toa few termsand concepts, but tends to develop a kind of analysislanguage
of its own (e.g. “packaging”, “smart patching”, “Tinbergen rule”); (2) however, this variety of

termsis not without structure, whereby historical developmentsin policy research and current
efforts towards consolidation and codification must be taken into account (cf. above all Howlett

2019a and Howlett and Mukherjee 2018c).

Inthe German-speaking realm, in addition to policy design research, policy field researchmust
also be taken into account, especially with a view to establishing the policy field of climate
adaptation (cf. Stecker 2015, Vetter etal. 2017). Blum and Schubert use the terms policy
research, policy analysis and policy field analysis to mean the same thing (2018; p. 4). In this
scientific final report, however, the terms “policy” and “political field” are tobe used in different
ways (cf. Stecker 2015):

e A policyincludes - similar to Knill and Tosun (2015) - goals, instruments and measures
formulated by state actors. The extent towhich these instruments and measures are
implementedand the changes and experiences produced by thatimplementation are e mpirical

45



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

questions. In this sense, the content ofa policy is determined by the means-endslogic. Policy is
formulated within the framework of institutional regulations and,if necessary, on the basis of
methods, as well.

« A policyfield is “a specificand long-term constellation of interrelated problems, actors,
institutions and instruments” (Loer etal. 2015; p. 9). Haunss and Hofmann (2015) argue that
policy fields emerge under the conditions of the politicisation of social problems and the
“particularity” of problems and their institutionalised solutions. There is special focus here on
the demarcation and stabilisation ofindependent problems, actors, institutions and
instruments. The analysisof policy fields is therefore expediently carried out usinga meso- or
macro-scale approach?, in order to distinguish emerging from established policy fields.

In the following, the evaluation of the policy design research focuses on concepts and literature
on individual policies and their combination (“policy mix”). The concept of the policy field is
important for the identification of transfer potentials to climate adaptation policy.

Policy design research encompasses a variety of terms and concepts. There are also overlaps
with related research areas (e.g. governance and strategy research). Policy design researchers
strive to develop an increasingly complex and, at the same time, coherent set of terms and
individual concepts and empirical findings, taking these related research directions into account
(e.g. Howlett 2019a and Howlett and Mukherjee 2018c).

Nevertheless,an orientation towardsthe instruments or “tools” of the state is still characteristic
for the consideration of policy design research (Howlett 2019a). Expressions such as
“instrument”, “tool”, “implementation tool”, “mean”, etc. are often used as synonyms. However,
as already mentionedabove, the emphasis on the combination ofinstruments and measures has
developed intoa more complex understanding of the policy mix, in which possibilities for
combiningindividual policies at the various spatial -institutional levels of politics (“multi-level
policy “) arein focus, in particular.

The following lays the foundations for this understanding of policy mix and culminatesin a
complex typology of portfolio designs. To this end, the components ofa policy mix will first be
discussed with the necessary brevity. [tis then necessary to explain the taxonomy of
instruments of state action that is customary in policy design research, since thisis
terminologically somewhat differentthan taxonomies that are already in use in climate
adaptation policy (cf. e.g. Blobel etal. 2016, Vetter etal. 2017, Hetzet al. 2019).

2.2.1.2 Components of a policy mix

Policies are based on a consistent means-endslogicand are made up of complex ends and means
statements. Table 5 shows a systematicapproach tothe ends and means of policies that is often
used in policy design research. A distinction is made between two dimensions: (1) ends and
means, which (2) can find expression at different levels of abstraction. According to this, policies
are not only and not primarily determined by statements about “measures” (in the sense of Knill
and Tosun 2015), but through the combination of ends and means statements on different levels of

9 In the sense of the actor perspective presented above (cf. Section 2.1.1.1) this chapteris based ona
micro-scale approach. A meso- or macro-scale approach, on the other hand, would primarily include
institutional framework conditions and mechanisms of interaction, communication and coordination
between actors, in addition to their perceptions, interests, goals and instruments, and address climate
adaptation policy on the whole as a policy field.
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abstraction. However, whether a policy has already reached the stage where statements can be
formulated atall levels ofabstraction is an empirical question.

Table5: The componentsof policy mixes
. High level abstraction Operationalisation On-the-groundspecification
Policy content .
(policy level) (programme level) (measures level)
Policy goals: Program objectives: Operationalsettings:

Policy ends or

Whatgeneral types of ideas

Whatdoes policy formally

Whatarethespecificon-the-

aims govern policy development? aimtoaddress? ground requirements of
policy?
Instrument logic: Program mechanisms: Tool calibrations:

Whatgeneral norms guide Whatspecifictypes of

instruments are utilised?

Policy means or
tools

Whatarethespecific waysin
which theinstrumentis
used?

implementation
preferences?

Source: Howlett and Mukherjee 2018a; p. 7 (with format changes and slightly abridged).

Taxonomy of policy instruments

Table 5 on the components ofa policy mix only lists the elements of such a mix, not how such a
mix is systematically characterised (cf. the typology of portfolio designs below, in which a
systematicdistinction is made between a mix ofinstruments and a policy mix). The
differentiation according to ends and means on the one hand and levels of abstraction of
relevant statements on the other hand is still very rough. Policy research and the design -
oriented workbased on it have developed a differentiated understanding of the state “toolbox”,
which combines the requirementfor differentiation to capture a complex reality of state action
in (late) modern societies with the requirement for simplification and abstraction for scientific
generalisations. The starting pointis the widespread “NATO taxonomy” for the instruments of
government action (see Table 6).

Table6: Policy taxonomy according to management principles

Nodality (N) Authority (A) Treasure (T) Organisation (O)
Information Law Money Statestructures

Resource .

andservices
Indirect Directprescribing | Indirectly through | Provision of public
Stimulation .. . financial incentives | goods by thestate
Provision of public

Management Provision of public | goods by the Provision of public
goods by the addressees goods by the
addressees addressees
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Information Decrees, Taxes, fees, Stateenterprises
campaigns, prohibitions, subsidies
Instruments education, approval
persuasion requirements, limit
values

Source: Knill and Tosun 2015; p. 37 (with minor changes, cuts and additions).

The central characteristic of this taxonomy is that it applies resources of state action to address
the instrumental potential for effective policies. The expression “nodality” comes from network
research and makes it clear that the state, through its position in political-administrative
networks and its embedding in social processes, can use information, knowledge and persuasion
as resources toindirectly stimulate the actions of policy addressees. Toa greater extent, direct
control interventions are possible through legally draftedrequirements, prohibitions and other
regulatory instruments.Financial resources available to state actors can be used to design
financial incentives. Goals of state action are also tobe achieved through the direct provision of
public goods by organisations in the publicsector (e.g. state-owned companies). The NATO
taxonomy is largely consistent with the distinction between the informational, requlatory and
economic instruments mentioned above. For this reason, this reporttreats both terminologies as
synonymous.

Differentiating taxonomies can be found in the literature following this NATO taxonomy (cf. e.g.
Howlett 2019b). In policy research, the depth of focus of the analysis of instruments depends on
the thematic focus and goals of an investigation. An analysis aimedat comparing the
effectiveness of different economicinstruments (e.g. Michaelis 1996) requires a different
differentiation of instrumentsthan an analysis that offers an overview of the change in
environmental policy instruments (e.g. Bocher and Téller 2012, Blumand Schubert 2018). Of
fundamental importance, however, is the fact that policy design research now distinguishes
between substantial instruments on the one hand and procedural instruments on the other (cf.
Table 7).

Table 7: A simplified taxonomy of substantive and proceduralimplementation tools
Governing
resource . . s
Information Authority Treasure Organisation
Purpose
Public information Independent . . .
Substantive ) P . |Subsidiesandgrants| Public enterprises
campaigns regulatory agencies
. Administrative Interest-group Government
Procedural Official secrets acts ) . . .
advisory committees funding reorganisation

Source: Howlett 2019a; p. 150 (with minor changes).

Table 7 focusses primarily on the resources of state action (Howlett 2019a only replaces the
term “nodality” with “information”). However, Table 7 emphasises the increasing importance of
the procedural goals of state action. This action does not always aim at the provision of public
goods by the state itselfor through direct or indirect stimulation of the actions of policy
addressees. State actors also use their resources toachieve process-related goals.
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For example, the establishment of the Network of Authorities for Climate Change and Adaptation
canbe traced backto the formulation and implementation of procedural goals. Policy design
research in this way emphasises that effective policies depend both on the chosen designs and
on intentionally implemented design processes (“designing” or “design-as-verb”, Howlett
2019a).

Coherence ofgoals and consistency ofinstruments

The previous explanations outline the status of policy design research on individual instruments
ata glance. Analyses of individual instruments continue tohave a certain place in research,
especially when it comes to new instruments.10 However,both conceptually and empirically,
policy design research emphasises the importance and prevalence of combinations of
instruments and measures(e.g. voluntary internal agreements within aregulatory framework, a
combination that shows similarities with the concept of “cooperation in the shadow of
hierarchy”, cf. below).

However, the combination ofinstrumentsand measures alsoraises specificquestions regarding
the analysis and evaluation of the effectiveness of such complex interventions. Policy design
research has primarily developed two specific evaluation criteria: coherence of policy goal s and
consistency of combined instruments. Using the two criteria of coherence and consistency, we
canrefine the term “integration” conceptually in the context of policy design research (cf. Table
8).

10 See for example Howlettand Mukherjee (2018c), including e.g. Longo (2018) on “Digital Tools for Rapid Policy Design” with a
focus on the development of prototypes as a characteristic of design in a general sense.
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Table 8: Typology of policy mixes according to their relationship with existing policies
Instrument mixes are:
Consistent Inconsistent
Multiple goals are:
Coherent Integration Drift
Incoherent Conversion Layering

Source: Howlett and Rayner 2007; p. 8 (with minor changes).

The criterion of coherence implies logically less strict requirements for the assessment of the
relationship between goals than the criterion of consistency. A coherent system of goals as a
necessary condition for an effective mix of instruments meansfirst and foremost thata
plausible, parallel relationship can be established between several goals. Even if no obviously
contradictory goals are being pursued, itisnevertheless possible thatgovernment action is
pursuing relatively unconnected - and therefore incoherent - goals. The criterion of consistency,
on the other hand, is to be understood as a relation between two elements in a logical sense.
Since instruments are used to specify state action and are intended to show how certain goals
can be achieved in concrete terms, it is plausible to assume that the criterion of consistency is
primarily applicable toinstrumental componentsof policies.

If you combine the two criteria of coherence of several goals and consistency of several

instruments, you get the typical four field matrix often found in policy design research (see
Table 8):

o [fthe goals are coherent and the instruments consistent, it is possible to speak of an integrated
policy.

« However, state action may be justified with new target statements due to changed social
requirements withoutchanging the instruments themselves.Ifthese new goal statements only

fit incoherently intoan existing integrated set of goals and means, Howlett and Rayner (2007)
consider thisto be a policy conversion.

« [tis also conceivable that, due to political activism, existing coherentgoals remain unchanged
while new instrumental elements are inconsistently inserted into an integrated set. State
instrumentalaction “drifts” intoa gap between coherent goals and inconsistent combinations
of instruments.

« However, policy design research often describes problems of practical politics with the
concept of “layering” (Howlett 2019a, Howlett and Mukherjee 2018b). Both new goals and
new instruments are simply applied to existing arrangements in an incoherent and
inconsistent way, forming another “policy layer”. Layeringprocesses therefore contradicts
what policy design research associates with the concept of “design” to a particularly high
degree.

2.2.1.3 Mix types typology: Instrument mixand policy mix

Policy design research usesthe term policy mix primarily to describe a mix of several policies. In
this way, Policy A, consisting of several individual components, is intentionally linked to at least one
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other Policy B. Policy design research also takes intoaccount that policiesin (late) modern
political systems can affect a large number of relatively independent stateactors at several
spatial and institutionallevels (e.g.in federal states). In addition to several p olicies (“multi-
policy”), multiple spatial-institutional levels mustthereforealsobe observed (“multi-level”).
Variancesin a policy mix also result from the complex target systems (“multi-goal”) that are
possible inindividual policies. Using these three points of comparison, policy design research
hasdeveloped a typology of eight mix types (cf. Table 9).

Table9: Basic typology of portfolio designs
Type Multi-level? Multi-policy? Multi-goal?
Typel: Simple Single-level Instrument Mix
Typell: Complex Single-level Instrument Mix X
Typelll:Simple Single-level Policy Mix X
Type IV: Complex Single-level Policy Mix X X
TypeV: Simple Multi-level Instrument Mix X
Type VI: Complex Multi-level Instrument Mix X X
Type VII: Simple Multi-level Policy Mix X X
Type VIII: Complex Multi-level Policy Mix X X X

Source: Howlett 2019a; p. 160 (with format changes), cf. also Rio and Howlett 2013; p. 7.

The typology of eight mix typesisa complex heuristic concept toreduce the diversity of real
policies down to a manageable set of types. In detail, the following should be mentioned:

All mix types are assumed toimply a mix of instruments and measures. Differences in
the designation of types as instrument mixor policy mix result from whether there are
several policies (policy mix) or not (instrument mix). The typologyillustrates the shiftin
focus in policy design research from questions of combining instruments to questions of
combining policies. This shiftin focus is likely to be of particular importance for cross-
cutting policies such as climate adaptation (cf. The Federal Government2020).

The concrete understanding of “multi-level” remains empirically undefined in the
typology. In federal states, it makes sense to differentiate betweenspatialand
institutional levels. However, this specification is not mandatory. The distinction
between a horizontal and a vertical dimension for the understanding of portfolios in
policy design therefore requires a specific empirical step.

As aheuristic concept, the typology is descriptive and not meant tobe explanatory or
evaluative. Why state actors implementa certain type of mix and how its effectiveness is
to be analysed and evaluated are further tasks of the analysis. However, policy design
researchers emphasise theirview that the complexity of the mix types has tended to
have received too little attention up tonow. This could be interpreted as a certain type of
design flaw.

Firstindications for using the typology of mix typesare also the working hypotheses on the
distribution of the types formulated by Rioand Howlett (2013). Rio and Howlett (2013) argue
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on the basis of plausibility (see Table 10) that four types arerare (Types ], 111, V, VII) and that
four typesare to be understood as frequent (Types|I, IV, VI, VIII ).

Table 10: Frequency of mix types
Frequent Less Frequent or Rare
» Compound Tinbergen InstrumentMix (Type » Simple Tinbergen Instrument Mix
I1: Complex Single-level Instrument Mix) (Type I: Simple Single-level

Instrument Mix
» Classic Policy Mix (Type 1V: Complex Single-

level Policy Mix) » Type lll: Simple Single-level Policy Mix
> Standard Intergovernmental Policy Mix » Type V: Simple Multi-level Instrument

(Type VI: Complex Multi-level Instrument Mix

Mix)

» Type VII: Simple Multi-level Policy

» Complex Intergovernmental Policy Mix or Mix

Strategy (Type VIII: Complex Multi-level

Policy Mix)

Source: Rio and Howlett 2013; p. 8 (with format changes and an addition to the title).

The four mix types thatare likely most common according to Rio and Howlett (2013) are
explained in more detail below. The focus is not on the formal type designations, but on the
catchier designations that can be linked toresearch by third parties:

e Compound Tinbergen Instrument Mix (Type II): The starting pointhereisthe “Tinbergen rule”
thatan individual policy goal should be achieved with just one single control instrument (in
the sense of a 1:1 relationship between end and means). In view of the diversity of political
values and objectives, a variety of objectives can therefore be assumed for a mix of
instruments.

Classic Policy Mix (Type 1IV): As with the previous type, policy design occurs ata single “political
level” which greatly reduces the complexity of the requirements compared to Type VIII. Put
simply, thistype is “integrated politics”, for example at federal level. The use of the term
“classic” indicates that policy mixes with this orientation have long been a topicin political
science and governance research (cf. e.g. Lang and Tosun 2014, Bevir 2012 for an overview of
the variety of approaches).

Standard Intergovernmental Policy Mix (Type VI): The use of the term “policy mix” here is
actually abit problematicbecauseitisamix of instruments,withouta combination of policies.
The term “standard” isalsointended to signal wide distribution. In a German context,it makes
sense, for example, torefer tothe “cross-federal levels of professional fraternities” as an
example. With this type of policy, multi-level policy goes hand in hand with a rejection of
cross-sectional policy.

Complex Intergovernmental Policy Mix or Strateqy (Type VIII): This type places the highest
demands on the integration of policies and spatial-institutional levels. State actors attempt to
implement cross-sectional policies with a complex set of objectives across multiple levels. The
addition “...or strategy” is probably intended to make it clear that this requires strategic action
to a particular extent.
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The typology is the focus of the starting points for the transfer of policy design research tothe
policy field of climate adaptation. Of particular importance are the threetypesIV, VIl and VIII. A
complex, cross-level strategy in the sense of Type VIII can be understood as a kind of frame of
reference (or “maximum programme”) for integrative strategies. Under certainframework
conditions, however, itis also conceivable that policy design efforts seekto achieve the
suspected “deeper fruits” of the two policy mix types IVand VI.

2.2.1.4 Design processes, designsand theirimplementation: Three levels of effectiveness

The expression “policy mix” has been systematically defined with the previous explanations.
Questions of the effectiveness of a policy mix are also considered in policy design researchin a
differentiated manner (see Figure 2). Figure 2 clarifies two main statements: (1) effectiveness
analyses are required for design processes as well as the resulting designs and outcomes; (2) the
simple comparison of first-best designs and non-designs is of little help - interim solutions in the
sense of second-best designs should alsobe considered. Policy design research is still influenced
to a large extentby means-ends logic, but seeks torealistically adaptit to different political
processes and contexts by differentiating its concepts of effectiveness analysis.

Figure 2: First-Best and Second-Best Policy Design
| |
First-Best | Second-Best | Non-
| I Design
: Outcomes (Implementation) :

Good/ | | Poor/
§ E Successful | | Failure
318 I |
$|8 I : . !

3 | Designs (Formulation) I
é Bespoke | Off-the-shelf I Garbage
®| » | | Can
o0 I
E % | |
= << 1 |
1 Designing (Formulation) I
Replacement | Layering ! Log-
1 1 rolling
| |
L} 1

Source: Mukherjee and Howlett 2018; p. 381.
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As briefly mentioned above, the emphasison the content dimension of politics in policy design
research should notlead tothe assumption that processes and institutional framework
conditions play no role here. Policy and policy design research often under stands political
processes and institutions as “that which explains” specificpolicies (“that which istobe
explained”) (cf. Blum and Schubert 2018, Knill and Tosun 2015). Policy design research has
dealtintensively with the question of how design-oriented policy processes are tobe
differentiated and distinguished from non-design processes (summary Howlett 2019a as well as
Howlett and Mukherjee 2018b).

However, the terminology of policy design research on procedural policy options is still
inconsistent and in flux. Thisis shown, for example, in the fact that different publications contain
different understandings of “layering”, i.e. the “superimposition” of political goals and
instruments. Howlett and Rayner (2007;p. 8) describe “layering” as a process of adding goals
and instruments to existing policies, resulting in incoherent goals and inconsistent combinations
of instruments (see Table 8 above). Mukherjee and Howlett (2018; p.381), on the other hand,
understand “layering” as the second-best solution, which distinguishes them from non-design
processes (see Figure 2 above).

Against this background, this report uses policy design researchto describe two second -best
policy designs in a comparative manner (cf. Table 11).

Table 11: Reform packages and intelligent patchwork as the second-best policy designsin
comparison
Packaging Smart patching
Contents Package with reform statements on all Focus on selected components at
components of a policy programme and implementationlevel
Processes Reform packageinresponseto a widely Reforminitiative to adaptively achieve
perceived need for reform intelligently placed improvements

Source: adelphi (with restrictions based on Howlettand Mukherjee 2018b; p. 310).

“Packaging” as areform in the sense of formulating and implementing an entire reform package
demonstrates a higher demand for design qualityby addressingthe complete set of components
of a policy (see Table 5). The processesleading to the political acceptance of a need for reform
and related reform packages can vary, e.g. processesin the sense of a “broken equilibrium”,
where incremental processes precedeabrupt episodes of change and then follow them again -
within the frameworkofa new “regime” (cf. transition research below). Successful reforms
through package solutions also depend on exploiting windows of opportunity.

Smart patching, on the other hand, is more selective in terms of content and focuses on policy
components at the programme and implementation level (see Table 5 above). Political processes
are characterised by adaptation, i.e. by iterativerepetitions and partial specifications of content
depending on dynamic context conditions. It is crucial that the focused reform project gradually
gains in technical and professional quality and political support (cf. Table 4 on “capable design”
as asign of an effective policy).

In policy design research, the concept ofthe intentional design of policies clearly plays a major
role (“human agency”, Emirbayer and Mische 1998). However,policy design research alsowarns
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against overestimating the possibilities for the innovative redesign of policies, and not just
because of alack of technical knowledge about problems and theirsolutions (cf. Howlett 2019a
on various forms of uncertainty in the formulation, implementation, etc. of policies), but also due
to institutionally anchored behaviouraltendencies in the public sector toavoid possible blame
for reform projects (“blame avoidance”) than to ascribe the improvements envisaged by such
projectsto allow (“credit claiming”). To paraphrase Howlett:

“The literature on policy dynamics suggests thatadopting a ‘courageous’ policy initiative with a
large downside possibility of failure and adverse consequences in terms of electoral fortunes,
reputation or legitimacy is not a prospect likely to appeal tomany policy-makers whorequire
these status-enhancing characteristics in order toremain, or remain effective, in their present
(and future) positions....” (Howlett 2014; p.398)

Policy design research therefore proposes to systematically relate two dimensions in the
institutional context of tendencies toavoid assigning blamein political processes: (1) the
dimension of the scope of a policy problem; and (2) the dimension of publicvisibility (see Table
12).

Table 12: The contextual dimension of blame avoidance: Aspectsofthe severity ofa policy
problemand the need for government response

Scope
High Low
Visibility
Requires concrete ameliorative action Requires short-term or symbolicaction
including shiftsinoverall policygoalsand including innovations inpolicy objectives and
Hich instrument preferences (e.g. high levels of tools (e.g. dangerous dogattacks requiring
18 automobile accidents requiring safety new bans of specificbreeds or new regulations
regulations and changes inmanufacturing ofkennels)
technologies and attitudes)
Requires somelong-term attentionincluding [Does notrequireaction or requires continuous
innovations in some aspects of policy objects |low-level actions linked to instruments settings
Low andtools (e.g. poverty initiatives suchas those and targets (e.g. petty crime prevention
involving different efforts to house i nner-city requiring additional police to target, for
homeless) example, anincreaseinpickpocketing activity)

Source: Howlett 2014; p. 398 (with minor format changes).

2.2.2 Starting points for the transfer to the policy field of climate adaptation

Policy designresearch isappealing above all due toits systematic developmentofa complex
typology of types of a policy mix (see Table 9 above). Previous UBA projects on DAS action
planning have either completely ignored this typology (e.g. Blobel etal. 2016) or only partially
takenitinto account (e.g. Hetz etal. 2019). Blobel et al. (2016) focus in the publication on the
“Proposal for a Policy Mix for the Climate Change Adaptation Action Plan” on the combination of
control instruments and measures of climate change adaptation. The fact that the expression
“policy mix”, according to policy design research, actually requires the combination of at least two
“policies” was not considered. Hetz et al. (2019) go intomore detail about the diverse options for
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designing a policy mix, but do not systematically differentiatebetween the mix of instruments
and the policy mix (cf. Table 13).

Table 13: Distinction between instrument mixand policy mix
Dimension Instrument mix Policy mix
Policy Focus on combination of instruments Focus on cross-sectoral policy by
and measures to achieve one or more combining goals andinstruments of
goals several “policies”
Politics High level of Context-related
teleologicalambition steering ambition
Political institutions Institutional conditions for the use of Institutional conditions of the horizontal
(“polity”) multiple steering resources of state and verticalintegration of policies
action(e.g.legal regulations and public
finances)

Source: adelphi.

A mix of instruments is characteristically formulatedin the frameworkofa single “policy” - even
if there are several goals. In the case of a single objective for the use of instruments and
measures in particular,a high level of teleological ambition is plausible, which means that
several instruments, in combination, also “demonstrably” contribute to the effective realisation
of the objective. The degree of complexity of a mix of instruments is probably often significantly
lower than that of a mix of “policies”.

A policy mix expressesthe need tointegrate several “policies”, each of which can contain
complex statements of goals and means on different levels of abstraction (cf. Table 5 on the
components of a “policy”). Policy design research is quite “realistic” in that the combination of
complete policies at all levels of abstraction is not expected in every case. The actors involved in
politics and administration may only be able to agree on the programme and implementation
level, while there are divergences in the abstractjustification of target and resour ce statements
(so-called “smart patching”, see above). However, it is also conceivable that only abstract
justifications and statements of objectives are capable of consensus, while agreement at the
implementation level is not tobe expected. In the case of a policy mix, the contextualisation of
the steering ambition is particularly obvious.

The transfer of the policy mix typology from policy design research in this way represents an
innovation for the further development of the DAS. In principle, thisis neitherjustan
incremental improvement nor aradical change tothe DAS. The innovation liesin a more
comprehensive and systematic understanding of the type of policy mix that can achieve the goals,
instruments and measures of climate adaptation. Using the policy mix typology of policy design
research enables the classification of “policies” within the framework of the DAS, which
facilitates the more deliberate design of strategy developmentfor political instruments. The
innovation, then, lies between incremental and radical innovation and applies more tothe
“framing” of the goals, instruments and measures of climate adaptation.

As aninterim conclusion, we would in general argue for the use of the policy mix typology of
policy design research. With its eight types and other concepts of policy design research (e.g.
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“packaging” and “smart patching”), this typology can be applied flexibly to goals, instruments
and measures within the framework of the DAS. Innovations in the use of the policy mix
typology in the context of the DAS presumably differ significantly, depending on whether they
are intended toserve the internal improvementofthe network of authorities or whether they
aim ata more “overall” change in the DAS and affect the context conditions of the network of
authorities (cf. Table 1 above for the systematic content of the literature analysis).

2.2.2.1 Improvement ofthe procedure for politicalinstruments in the network of authorities

As mentioned above, the network of authoritieswas setupin 2017 as a group of federal
agencies and institutionsin order tosupport the IMAA in implementingthe DAS (cf. The Federal
Government 2020;p.31). The networkreceives direction from the UBA; in 2020, itrepresented
28 federal agencies and institutions. The network hasincreasingly dealt with issues relatingto
the development of a policy mix for climate adaptation. However, it did not address the policy
mix typology of policy design research in a comprehensive, systemic manner (cf. Hetzet al.
2019). To summarise and (simplify the matter somewhat): Questions of the combination of
“policies” have, as of yet, primarily been questions of the combination of policy instruments. The
networkhas therefore dealt with combinationsofinstruments and less with the systematic
linking of “policies”. Interdependenciesbetween the goals and instruments of different “policies’
were reflected in the selection of criteria for the analysis and evaluation of instruments (the
criteria of effectiveness, flexibility, efficiency, coherence, synergy potential, cf. Hetzetal. 2019).
The application of the criteria to selected action fields of climate adaptation led in particularto
statements on individualinstruments and only toa supplementary and rudimentary
consideration of instrument combinations in the action fields.

J

Against this background, we suspect that there is potential for the transfer of policy design
research (especially in the systematicapplication of the policy mix typology) to the design of the
procedure for the analysis and evaluation of political instruments. Such a transfer would be
reflected above all in the innovative improvementofthe procedure in the form of a changing
criteria for the evaluation of policy instruments:

» Analysis and evaluation of individual instruments: The previous procedure for supporting the
DAS action plan has proven its worth, especially with regard toindividual instruments.
Through the development and testing of the process, alot of experiential information for the
concrete implementation of the process and tips for processimprovement could be collected
(cf. summarising Hetzetal. 2019). Such improvementsrelate, for example, to the
understanding between the NWPs aboutthe tasks and roles of the individual partners and
the networkas a whole, the understanding and concrete application of the five criteria on
policy instruments and numerous details on the more “technical” implementation of the
process.

» Analysis and evaluation of instrument combinations: However, questions of a mix of
instrumentsin the action fields of climate adaptation have not been not the focus of the
procedure up tothis point. In the course of the analysis and evaluation ofindividual
instruments, (1) information on overarching policy instruments was collected (e.g. basic
climate services) and, (2) after the valuation of individual instruments, only supplementary
evaluations for the combination ofinstrumental statements were developed. The use of
policy design research toimprove the process would lead to significant process changes in
the more intensive and more systematic analysis and evaluation of combinations of
instruments. This would affect, for example, the type of target formulation for the

57



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

application ofthe effectiveness criterion as well as the assessment ofinterdependencies
between several instruments. This makes it easier to evaluate the effectiveness of
combinations of instruments by formulating objectives that are as specificand clear as
possible. This suggests combinations of instruments based on effectiveness, as much as
possible with only one goal, and not an evaluation based on multiple goals. The set of
evaluation criteria would alsohave tobe expanded toinclude the criterion of consistency
with regard toseveral instruments (cf. Table 8 above). Within the framework of the
procedure, a clear distinction should be made between the coherence of goals and the
consistency of instruments. Overall, it can be seen that the systematic consideration of policy
design research with regard to combinations of instruments should lead to significant, if not
radical, changesin the procedure for the network of authorities.

» Analysis and evaluation of types of a policy mix: Of the policy mix types, twoare presumably
of particular importance for the DAS (see Table 10 above): the “classic policy mix” (Type IV:
several policies, goals and one level of strategy development) and the “complex cross-level
policy mix” (Type VIII: multiple levels, goals and “policies”). However, policy design research
argues that the complex strategy for multiple policies and levels faces particularly high
challenges when it comes to effective implementation. This raises the question of how
ambitious the selection process for the claim of cross-sectional orientation is (cf. Vetter etal.
2017), particularly for cross-departmental and spatial-institutional strategies. Comparedto
the analysis and evaluation of combinations of instruments, the improvement of the
procedure for policy instrumentsin the network of authorities as a policy mix is even more
ambitious. There are numerous reasonsfor this, one of which is highlighted below:
Contributions by the network of authorities to the realisation of a policy mix already require
the development of a coherent system of objectives across atleast two “policies” in the case
of Type IV. Questions about the consistency of instruments can only be answered
systematically after analysing a complex set of more or less specific target statements (cf.
Hetzetal. 2019). Contributions by the network to combinations of instruments as part ofa
policy mix therefore requiregreaterdifferentiation in the analysis of policies, goals and
policy instruments. The previous procedure would have tobe revised to a great extent - if
not radically - for such an evaluation task.
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2.2.2.2 Starting points when designingthe network context within the DAS

The DAS is a complex strategy process, horizontally and vertically:

» Horizontally, this complexity results from the large number and variety of action fields for
climate adaptation, as outlinedin the central strategy documentfrom 2008 (The Federal
Government 2008).In contrast tothe term “policy”, the expression “action field” has fewer
prerequisites. A policy requires the existence of goals and means statements on several
levels of abstraction (see Table 5 above). The expression “action field”, on the other hand,
focuses on instruments and measures — without the need for naming abstractand concrete
goals. With the political priorities formulatedin the second progress report (cf. The Federal
Government 2020; p.52) on the development of measurable targets for climate adaptation
and the emphasis on effectiveness analyses of instrumentsand measures, the orientation
towards “policies” within the framework of the DAS is becomingincreasingly important.

» Vertically, the high complexity ofthe DAS strategy process results from the different spatial-
institutional levels ofthe DAS and the key players at these levels (see Figure 1 above).

A highlevel of complexity also results from the fact that the historical and factual -spatial
conditions of climate adaptation can take different forms and interact in a variety of ways,
depending on the action field and specific political-administrative problem. For example, there is
already plenty of experiential information on strategies for river floods at the municipal level as
well as at the federal and state levels - notleast as areaction to the flooding of the Elbe and its
tributaries in August2002. In comparison, the hot summer of 2003 triggered fewer reform
activities. However, taking precautions againstheat stressin urbanareas and dealing with heat
waves has gained in importance in recent years based on experience withrecurring hot
summers. The disasterin the Ahr valley due toaheavyrain eventin 2021 clearly demonstrated
the need for intensified strategy development toreduce the risk ofheavy rain. For the reduction
of river and heavy rain risks, the consideration of factual and spatial differences between these
two types of environmental risks is of great importance (e.g. typical river flood risks as medium
to long-term prospective factualand spatial risks that can be more clearly defined compared to
heavy rain risks, which can happen anywhere, in principle).

Policy design research has developed an understanding of the policy mix that corresponds
precisely to this high level of complexity (see Table 9 above). For the DAS asa whole, it should
therefore be assumed that policy design research provides the basis for proportional policy
design in climate adaptation policy in practice (cf. Table 3). How these principles are used
depends in particular on the specific goals for the further development ofthe DAS. Here, too, it
makes sense to differentiate the transferpotential of policy design research according to
individual instruments on the one hand and the mix of instruments and policy mix on the other:

» Improvement of individual instruments for climate adaptation: The policy field of climate
adaptation has established itself withregard to specific problems, actors and institutions (cf.
Stecker 2015, Vetter etal. 2017). The specificinstrumental character of climate adaptation
policy isless pronounced, because climate adaptation is important for alarge number of
informational, regulatory and economicinstruments (cf. Vetter etal. 2017). The DASasa
strategy process for climate adaptation was officially established in 2008 with the argument
that climate adaptation should lead to changes in numerous action fields in politics and
administration. The cross-sectional orientation of the DAS is in a tense relationship with the
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characteristics of the specialisation of policy areas, because the latter is underlined by policy
instruments thatare publicly visible and can be exclusively assigned toa policy field (e.g.
dyke construction or the construction of flood walls as special measures of structural flood
protection in cities and regions as acomponent of integrated flood risk management). It
would make sense, then, to examine whether the concepts of policy design research can also
be consulted with regard toimprovementsin the individualinstruments for the
“particularity” of the policy field of climate adaptation (cf. Howlett 2019a, Howlett and
Mukherjee 2018c). It would also be conceivable that priority-setting in the development of
measurable adaptation goals is particularly suitable for profiling climate adaptation policy
(profiling = formulation of an exclusive steering ambition).

» Improvement of instrument combinations and options for a policy mix: Combinations of
instruments and policy mix each have specific strengths. The simpler, in some cases clearer
goal orientation, which benefits the learning processes in the context ofthe DAS, is a
favourable element of an instrumentmix. Ideally, a demonstrably effective bundle of
instrumentsis “derived” from an ambitious goal and, if contextually plausible, presentedas a
reform package for climate adaptation. A policy mix, on the other hand, requirescoherent
objectives across several policies and therefore promises “gains in integration”, but may fail
due to therealities of a highly differentiated political-administrative system in late modern
societies that can only be integrated toalimited extent.

Overall, itis clear that the concepts of policy design research in combination should be included
in the further development of the DAS. Only an orientation towards individualinstruments,
combinations of instruments and options for a policy mix allows the required policy design
flexibility for effective climate adaptation policy.

2.3 GovernanceResearch

2.3.1 Coordination of the variety of actors

Governance concepts have also found their way into policy design research (cf. Howlett 2019a,
Howlett and Mukherjee 2018c). Nevertheless, the consideration of governance, which is specific
to policy design research, is not the primary focus here. This is because policy design
researchers (such as Howlett 2019a; p. 31) represent a very broad understanding of governance
analysisthatincludeslegal, corporate, market and network governance approaches. Governance
researchers such as Klijn and Koppenjan (2016) criticise such an understanding of governance
as towide and diffuse. The specific challenges of governance to coordinate actors with their
different perceptions, interests, preferences and strategies could not be adequately considered
in this way. In addition, it would encourage an inflationary use of the term “governance” (cf. Klijn
and Koppenjan 2016; p. 6ff. on four misunderstandings about what governance is).

Against this background, the following begins by explaining a narrow understanding of
governance that focuses on network governance. A problem analysis thentakes place in the
sense of identifying four sources for “errors” or weaknessesin the execution of policies (Ansell
etal. 2017a). The further explanations show which options exist to avoid such weak points and
to learn from mistakes. The section provides an overview of selected concepts (network
management and “collaborative governance” as well as multi-level governance and
metagovernance).
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Narrowunderstandingof governance: Governance as a network-based form of coordination

Numerous academicdisciplines work on governance. The term “governance” therefore requires
specificexplanation. For a narrow understandingof governance, we must distinguishtwolevels
analysis and argumentation (cf. e.g. Bevir 2012, Hutter and Thaler 2018, Wiechmann2019):

» On an empirical level: i.e. specific forms of coordination that are characterisedbynon-
hierarchical and non-market relationships (e.g. inter-organisational networks, forms of self-
regulation, Klijn and Koppenjan 2016).

» On anormative-practical level, questions of “good governance” arise. Concepts, criteria and
indicators are soughtin order to achieve socially desirable effects (e.g. combating
corruption).

Thisreport uses an empirical understanding of governance.!! Thisis a first step towards a
conceptual approach to governance. Further steps are necessary because - as overviews of
governance concepts show (e.g. Bevir 2008, Ansell and Torfing 2016) - even an empirical
understanding of governance shows a wide variety of possible forms (e.g. collaborative
governance, multi-level governance, global governance, metagovernance).

On an empirical level, governance as a specific form of coordination can be conceptualised in
different ways. The following provides four guidelines (cf. e.g. Grande 2012, Ansell and Torfing
2014, Klijn and Koppenjan 2016):

» Differentiation and complexity: Forms of governance develop in the context of the increasing
internal differentiation and complexity of the political-administrative systemand social
processes (e.g. increasing complexity of the constellations of actors and of policies, political -
administrative processes and institutional regulations).

» Diversity of interdependencies: Forms of governance are intended (and can alsobe used when
certain conditions and processes exist) todeal with interdependencies (e.g. territorial
interdependencies, interdependencies betweenresources and “policies” and between social
sub-areas such as politics, business, science, education, etc.).

» Cooperative state and networks: Governance is anon-hierarchicaland network-based form of
coordination for dealing with interdependence for the production of public goods, especially
through cooperation. Governance researchers emphasise the importance of networking,
cooperation and negotiation between stateand non-stateactors (cf. e.g. the much-cited
model of “collaborative governance” by Ansell and Gash 2008, cf. also Grande 2012).

» Innovation and complex value relationships: Governance is faced with increasing expectations
to develop innovative solutions to problems. Expectations of governance are fundamentally
based on a complex set of value references and evaluation criteria, which in liberal12-
democraticstates include democraticlegitimacy, rule oflaw, accountability, effectiveness,
innovation.

The understanding of governance used here is therefore narrower than governance in policy
design research with regard tothe type of coordination of diverse actors. However, the number
and heterogeneity of value references and evaluation criteriafor the analysis and evaluation of

1 The empirical understanding of governance in this reportis already evident from its structure. This is because, in the case of a
broad theoretical-conceptual understanding of governance, this would have to come before the literature review of policy design
research.

12]n recent years, the so-called “illiberal democracies” have increasingly been distinguished from liberal -democratic states (Krastev
und Holmes 2019).
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the performance of governance is higher than that of effectiveness-oriented policy design
research (Klijn and Koppenjan 2016).

Foursources of policy execution weaknesses and errors

It's easy to get lostin the “governance jungle”in twoways: (1) the inflationary use ofthe term
“governance” (cf. above); and (2) the highly selective use of a single concept whose scope is
unduly extended (e.g. analysis of a policy mix on several levels as “collaborative governance”, cf.
Ansell and Gash 2008 on “concept stretching”, cf. e.g. Gerring 2012).

For orientation in the “governance jungle”, we proceed as follows: (1) First, a simplified analysis
of possible weaknesses and sources of errorin policies (based on Ansell etal. 2017a); itis
advantageous that Anselletal. (2017a) seekto systematically link their analysis to policy design
research (see Figure 3). They present selected governance concepts with regardto possible
weaknesses and sources of error in “policies”.

Figure 3: Foursources of policy execution failure
Failure 4: Policy design s
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Source: Ansell etal.2017a; p. 474.

Figure 3 illustrates the relationship between four sources of policy execution failures (Ansell et
al.2017a):

» Failure 1 makesit clear that “policies” in modern societies have to cover long distances from
policy design toimplementation by the intended addressees (“targetusers”), where
communication gaps, delays, veto positions, etc. are often likely ( “top-down theory” in
Figure 3).

» Failure 2 reminds us that the productive interaction of actors “from above” and “from below”
does not always succeed (e.g.because actors “on site” pass the desired successreports
upwardsin the chain of command, without addressing problems as opportunities for shared
learning, bottom-uptheoryin Figure 3).

» Failure 3 shows that state actionisalso limited toalarge extent by the framework conditions
of the target audience and the functioning of sub-areas of society (limits of state control
ability, e.g. with regard to the achievement of concrete market results, “outside-intheory” in
Figure 3).
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» Anselletal.(2017a)add afourth to the three sources mentioned sofar: Failure 4 shows, in
the sense of policy design research, that weaknesses and errorsin the design cannotbe
compensated for even by avoiding failures 1 to 3. Ansell etal. (2017a) emphasise the role of
political mandate holders.Mandate-holders are of great importance, for example, for the
basic goals of policies (“policy goals”, see Table 5) and the legitimacy of specific policies.
However, theyalso point out (2017a; 479ff.) that mandate holders can neglector even
undermine effective policy design (e.g. when mandate holders are less interested in the
policy content and instead focus on gaining a position and maintaining power; or when
ideological orientations make compromises difficult; or when there are strong
interdependencieswith organised social interests).

Failure 4 was the subject ofthe remarks on policy design and is therefore not dealt with in detail
below. The following focuses on four selected governance concepts that include options for
failures 1 through 3.

23.1.1 Types of networks and network management

The avoidance of weak points and errorsin the cases of failures 1 and 2 (see Figure 3) first
requires an understanding of different network types and managementapproaches. Because
governance as a network-based form of coordination of collective action is a diverse
phenomenon in (late) modern societies. Klijn and Koppenjan (2016) distinguishthree network
typesbased on research from the political and administrative sciences as well as organisational
research (see Table 14).

Table 14: Types of networks in empirical research and their characteristics
Policy networks Service delivery and Collaborative and network
implementation governance

Main origin Political science Organizational science/ Public administration,
inter-organizationtheory | collaborative planning, and

argumentative policy

analysis
Focus Decision making and effects Inter-organizational Solving societal problems
coordination by managing horizontal
Closureandpower collaboration
relationsonissueand Effective policy/service
agenda setting delivery
Integrated policy/services
Main fields Whichactorsareinvolved How can complex Howto manage
and research in decisionmaking? integrated services be governance networks?
questions coordinated?

How arethe power How to organisethemand
relationsandwhatarethe Whatmechanisms are connectthemto traditional
effects on decisionmaking? effectiveand efficient institutions?

(contracting, partnerships,
etc.)?

63




CLIMATE CHANGE Improving the German Climate Adaptation Strategy

How to improve variety of
contentand combine
various value judgements?

Source: Klijn and Koppenjan 2016; p. 23 (Excerpt; the comments on the history of the analysis of network types and the key
authors have been omitted.)

Political science articles have primarily dealt with policy networks. Conceptsof power and
limited access to policy networks (“closure”) were in the foreground in order to analyse the
effects of these networks on political processes. Organisational research, on the other hand, is
more interested in the question of how networkactors can manage interdependence effectively
and efficiently, e.g. in the provision of public goods in the form of services for specific target
groups. [t focuses on implementation networks (“service deliveryand implementation
network”). Klijn and Koppenjan (2016) argue that,compared to these twonetworktypes, the
third type of “collaborative and network governance” has gained in importance in theory and
practice.

Inan ideal scenario, the managementofimplementation networks tends to correspond toa
traditional management approach, in which network partners with a variety of perceived
problems, interests, preferences and strategies gradually reducethis variety down to a joint
solution (“reducing plurality”, see Table 15) to efficiently implement an integrated and effective
provision of services. For the traditional approachtonetwork management, the differing
perceptionsand preferences of actors are themselves a management problemthat needstobe
solved by reducing this diversity. Governance networks (“collaborative and network
governance”), on the other hand, strive to continuously deal with diverse perceptionsand
preferences of networkactors and see this as a central challenge for effective, innovative and
democratic networks. Diversity of perceptions and preferences is not a management problemto
be solved per se, butbasically the purpose of developing and establishing networks between
organisations and people. Through network formation and network management, diverse direct
communication betweennetwork partners about political content should be made possible in
the first place, without forcing them as early as possible into the “Procrustesbed” of an
envisaged effective and efficient problem solution (see Table 15).

Table 15: Traditionaland network approaches to managing substantive complexity
Traditional approach Network approach
Dealing with complexity Ex ante clarification of problem by Avoiding of earlyfixations; furthering
about problems information gathering and (scientific) awareness of plurality of perceptions
research and preferences
Dealing with solutions | Formulationof ex ante objectives and Furthering substantive variety and
criteriafor developmentandselection | favourable conditions for learningand
of optimal solution intermediate adaptations
Reaction to plurality of Reducing plurality by excluding Jointimage building: search for
perceptionsand perceptions or searching foran common grounds for jointinteraction,
preferences authoritative problem formulation recognizing enduringdifferences

Source: Klijn and Koppenjan 2016; p. 127 (with minor format changes).
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Dealing with the diversity of content in networks in this way deter mines whetherthe network
managementis traditional or innovative. Efforts by network managers toreduce the diversity of
contentand establish a solution that is convincing (“authoritative”) for everyone amount to acts
of traditional management. Efforts by networkmanagers to strengthen collective attention to
the diversity of network content and continuously use it to work out solutions are still valid as
an innovative managementapproach accordingto Klijn and Koppenjan (2016).

This contrast between traditional network management, especially withregard to
implementation networks, on the one hand, and innovative management in the sense of network
governance, on the otheris to be understood as ideal. In actual network cases, mixes of network
typesand managementapproachesare likely to occur frequently, as Klijn and Koppenjan (2016;
p.-37) themselves emphasise. In addition to the simplified classification of governance with
regard todifferent network types and management approaches, a more empirically
differentiated approach is therefore required, as is the case with the concept of “collaborative
governance” from Ansell and Gash (2008).

2.3.1.2 Collaborative governance and other concepts

Like the innovative network management, the concept of collaborative governance primarily
addresses sources 1 and 2 for weaknesses and errorsin policies. Ansell and Gash (2008) define
collaborative governance as a “governing arrangement where one or more publicagencies
directly engage non-state stakeholdersin a collective decision-making process that is formal,
consensus-oriented, and deliberative and that aims to make or implement public policy or
manage public programmes or assets.” (Ansell and Gash 2008; 544)13 Based on this definition
and an extensive literature analysis, they develop a widely recognised conceptual governance
model (see Figure 4).

13 The definition from Ansell und Gash (2008) emphasises the interaction of state and non-state actors. The model from Ansell und
Gash (2008) has, however, also been applied to the interaction of state actors alone (Ansell 2012). Because the model components
are formulated in such a general way thatthey also apply to processes of inter-governmental action. The same applies to the
propositions of the model.
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Figure 4: A model of collaborative governance
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The model consists of five main building blocks: starting conditions for governance, institutional
design, leadership (“facilitative leadership”), collaborative process and results (“outcomes”). The
first four building blocks are subdivided intoindividual elements, while theresult of
collaborative governance is not further differentiated. Numerous theoretical and empirical

governance analyses have further developed this model or used it for empirical work (cf. e.g.
Hutter 2016).

The model of collaborative governance expands on the policy design research, which is highly
oriented towards content-related, ends-means questions, through a context- and process-related
analysis of governance episodes. An episode is characterised by the possibility of specifically
naming the beginning and end of a period (e.g. episode from 2008 to 2013, cf. Hutter and
Bohnefeld (2013) on the strategy project REGKLAM for climate adaptation in the Dresden
region; see also the “starting conditions” and “outcomes” in Figure 4). The model can be used to
retrospectively and prospectively examine the initial conditions and the institutional designas
well as questions of leadership and process design for realized and /or future cooperation. 14

Multi-level governance

Tables 9 and 10 illustrate the greatimportance of vertical levels in policy design. However, what
is to be understood by vertical levels remained empirically undeterminedand was addressed,
for example, by reference to spatial-institutional levelsin the sense of policy development in
states with a federalist structure.!> Figure 3 on the identification of weaknesses and sources of

14 Below is even more detail on the transfer potential of the model from Ansell und Gash (2008), applied to the policy field of climate
adaptation.

15 Multilevel analyses are widespread in social science research. For example, for in their review of innovation research, Garud etal.
(2013; p. 778) distinguish between three levels: (1) individual companies, (2) network of companies, and (3) community of private
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error in the execution of policiesis also based on the simple distinction between three levels
that can be derived from regulations and procedures of democraticlegitimacy: The level of
policy design, policy implementation and the level of the policy result in connection with the
actions of the policy addressees.16

Tosun and Treib (2018) use their conceptual model (see Figure 5 below) to carry outan in-
depth analysis of policy feedback processes with different implementation conditions.?” They
distinguish between two types ofimplementation structures: (1) centralisedand (2)
decentralised.The former is characterised by alow number of actors atimplementation level;
thelatter by alarge number of actors. In the case of centralised implementation structures, the
relatively few actors also have little scope for adapting a policy design to the situation; with a
decentralised structure, on the other hand, there is greater scope for adapting to the situation.

The main argument of Tosun and Treib (2018) is that centralised and decentralised
implementation structureshave different advantages and disadvantages: Decentralised
structures enable situational solutions for different, decentralised problems; different solutions
can also be developed for similar problems in a decentralised manner.Decentralised structures
therefore favour heterogeneity in problem perceptions and solutions (cf. Table 15 on dealing
with diversity or plurality in networks). However, policy designersthen also face the challenge
of having to process possibly inconsistent information from a series of “policy experiments” for a
feedbackprocessin the sense of the policy cycle. This can be successful if the policy designers
have particularly strong analytical skills. Centralised structures, on the other hand, allow only
relatively limitedinformation on the effectiveness and acceptance of policies; but are associated
with higher chances for consistent information processing.

and publicactors providing infrastructures for innovation. Institutional -theoretical research on organisations distinguishes, for
example, a complex set of six levels (cf. Scott 2014; p. 106: sub-unit of an organisation, e.g. department; organisation; population of
organisations, etc.).

16 Multi-level governance often has a different conceptual thrustin governance research (cf. e.g. Bache etal. 2016). The concept arose
in the course of analysing the interaction of “policies” in the multi-level system of the European Union (EU) and the EU member
states. There are now a large number of concepts and typologies thathave developed from this research. Such a multi-level
governance analysis could be particularly instructive for policy mix type VIII (see Table 9).

17The analysis from Tosun und Treib (2018) is in the handbook on policy design research published by Howlettand Mukherjee
(2018c). Nevertheless, it should be presented here as an element of governance research, since it focuses on the interaction of policy
and implementation levels with regard to information processing. This interaction in turn implicates many results of network
governance research (cf. Klijn and Koppenjan2016).
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Figure 5: A model of policy design, implementation style and policy feedback
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The multi-level analysis from Tosun and Treib (2018) therefore suggests that policy designers
who are interested in the accumulation of information and knowledge about “policies” (cf.
Howlett 2019a) should notin general adopt a preference for decentralised implementation
structures. Decentralised implementation can lead toinconsistent findings and gaps in policy
feedbackprocesses, especially if policy designers have little analytical capacity. Centralised
structures may be less politically acceptable, even ifthey encourage policy learning. However,
such orientation hypotheses require the content to have support from concrete “policies” and
conditions of implementation.

Metagovernance

Governanceisnota “silver bullet” for coordinating the collective action of actors. This also
applies to forms of coordination such as markets, hierarchies and those characterised by
solidarity (traditional and non-traditional “communities”, cf. Glaser 2007). Governance
researcherslike Grande (2012) even argue that governance is more likely to fail when thereis
high intensity of conflict between actors, especiallyin “moral” conflicts. They warn against
overestimating the effectiveness of governance in overcoming interdependencies in the public
realm.

In this sense, the concept of metagovernance generally emphasises the diverse sources of
weaknesses and errorsin the implementation of “policies” and the limits of state controllability
in (late) modern societies (cf. Ansell etal. 2017a and Figure 3). “Metagovernance is defined as
the ‘governance of governance’ and involves deliberate attemptsto facilitate, manageand direct
interactive governance arenas withoutundermining their capacity for self-regulation too much.”
(Torfing 2016; p.525)

The literature on governance contains two conceptually distinctunderstandings of
metagovernance:

» Metagovernance as the management of networks: Sgrensen and Torfing (2009) carry out a
systematic analysis of metagovernance as the control of governance networks by political
and administrative actors. They distinguish ideally between (1) metagovernance for the
realisation ofan effective networkand (2) ametagovernance that represents the democratic
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embedding of networks. With regard tothe networkdesign, itis crucial that the actors
responsible for effectiveness-oriented metagovernance focus on the achievement of goals
and the composition of the networkactors according to the (possibly innovative) goals. Such
metagovernance is consistent with policy design research (e.g. Howlett2019a). On the other
hand, democratic meta-governance brings networks into the public eye, ensures broad
participation of actors and, if necessary, even initiates the formation of alternative networks
(Sgrensen and Torfing 2009).

» Metagovernance in response to governance failures: Metagovernance as network
management in the sense of Sgrensen and Torfing (2009) aims to focus on the relationship
between actors responsible for governance on the one hand and for metagovernanceon the
other. Trade unions can also exist. A conceptually different understanding of
metagovernance, on the other hand, focuses more on the fact that - if all forms of
coordination such as markets, hierarchies and networks show their weakn esses and failures
- there will be processes and structures that are tobe understood as reactions to this failure
of forms of coordination. This governance concept, discussed in a number of publications
(e.g.]Jessop 2011), deals with the limits of state controllability and the possibilities to
develop arguments for the successful implementation of policies despite potentially
ubiquitous weaknessesand occasional cases of failure (in depth, e.g. Torfing 2016).

Work on metagovernance is quite prominentin governance research (cf. Torfing2016).In
governance practice, the first understanding of metagovernance mentioned as an effectiveness -
oriented or democratically oriented form of coordination is likely to be of directimportance.
Metagovernance is therefore tobe understood here primarily as a heuristic reflection concept
that can be helpful in not falling intoa “naive” purposeful rationalism and design optimism of
climate adaptation policy. “Naive” purposeful rationalismis expressed, for example, in the
conviction that it could actually be possible toalign the policy field of climate adaptation
primarily with a future-oriented approach toa comprehensiveand coherent system of goals for
all action fields of the DAS. This purposeful rationalism could be called naive because it
overestimates the importance of medium tolong-term futures for current political-
administrative action (cf. Section 2.2.1.4 above). Reforms in policy instruments relevantto
climate adaptation have often been carried out in response to problems, crises and disasters that
have already occurred (e.g.riskorientation in flood prevention in response tothe Elbe river
flood in August 2002, reformsin heavyrain riskmanagementin response tothe Ahr Valley
disasterin 2021). Exaggerated optimismarises above all with regardto the question of how
comprehensive and “deep” climateadaptation can be designed in a goal-oriented manner as a
political, administrative and overallsocial process. Design optimists emphasise the goal -
oriented, profound changeability of politics, administration and society. Governance research, on
the other hand, tends to emphasise the limited scope of goal -oriented attempts at governance,
especially with regard toinstitutional change.

2.3.2 Starting points for the transfer to the policy field of climate adaptation

The governance research shedslight on procedural starting points in the further development of
the DAS, and the Network of Authorities for Climate Change and Adaptation in particular (e.g.
strategies of network management, collaborative governance episodes). However,there are also
institution-oriented starting points, becausethe distinction between a networkasan
implementation network or a governance network (in the sense of the network type
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“collaborative and network governance”, Klijn and Koppenjan 2016) is important for the
collective identity of the network of authorities and such an identity has numerous references to
the institutional regulations of the DAS (e.g. mandating the network of authorities). Institutional
approaches mustalsobe taken intoaccountin the case of multi-level governanceand meta-
governance.

2.3.2.1 The network of authorities as a mix of network types

As mentioned above, the Network of Authorities for Climate Change and Adaptation was created
as anetwork of federal agencies and institutions to support the IMAA in the implementation of
the DAS. Since it was setupin 2017, the networkhas alsoincreasingly contributed toissues
relating to the development of a policy mix on climate adaptation (Hetzetal.2019). By
distinguishing between an implementation network (“service delivery and implementation
network”, Klijn and Koppenjan 2016) on the one hand and a governance network (“collaborative
and network governance”) on the other, these statements can now be subjected toan in-depth
analysis. The reference tothe DAS implementation indicates that the network ofauthorities is an
implementation network; the reference tothe network’s contributions toissues relating to the
development ofa policy mix indicates that it is a governance network. This would make the
networka mix of the two network types, which Klijn and Koppenjan (2016) see as quite common
in actual examples of networks. What could follow from this for the management ofthe
network?

Firstof all, it should be noted thatimplementation-oriented networkrequirements and those
thatare based on governance as a continuous handling of content diversity are definitely in
conflict (cf. Provan and Kenis 2008, Hutter and Bohnefeld 2013, Klijn and Koppenjan2016). This
is evident, for example, in the weightingand orientation towards criteria such as effectiveness
and efficiency - these are central toimplementation networks; for “collaborative and network
governance” they can alsolead to an excessively fast and strong reduction in the diversity of
contentand impair the innovation potential of the network. [t would be possible to determine
therelevance ofthe networktypes “implementation network” and “governance network” for the
networkof authorities and, if necessary, seta priority as an orientation for networkactivities.
The aim of such an attempt would be toavoid overburdeningthe individual NWPs and the
networkas a whole with performance expectations. In the case of a priority orientation towards
the network of authorities asan implementation network, it would be clear that targets that are
as concrete and measurableas possible are a necessary condition for the improved application
of criteria for the analysis and evaluation of political instruments. In the case of the priority
orientation towards the network ofauthorities as a governance network, on the other hand, the
NWP would be given greater leeway in determining target statements and theiruse in the
analysis and evaluation of policy instruments. The distinction between the network of
authorities asan implementation network on the one hand and a governance network on the
other hand serves primarily to clarify the self-image of the NWP and to make clear which
requirements for the DAS action plan result from this. How exactly such an understanding of the
Network of Authorities for Climate Change and Adaptation could take place and what
advantages and disadvantages of different control options exist within the networkis a task for
future internal management. As a possibility, it should alsobe considered that different network
activities are geared towards criteriasuch as effectiveness and efficiency on the one hand and
the continuous handling of content diversity on the other todifferent degrees.

According to Ansell and Gash (2008), the collaborative governance modelis suitable for an in-
depth empirical analysis of episodes of cooperation between the partners in the network
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(“governance episodes”, e.g. defined by the developmentof previous DAS action plans). If you
look at Figure 4 on the governance model, itis noticeable that the elements contained in the
main building block “collaborative process” (meaning “trustbuilding”, “face-to-face dialogue”,
“intermediate outcomes”) are based on experiential information in the network of authorities: In
the process of establishing and further developing the network, trust was builtup among the
network partners; intensive dialogue processes took place; proposals for political instruments of
climate adaptation could be developedjointly and communicatedtothe IMAA (Hetzetal.2019).

However, these experiences withinthe framework of the networkalso exposed problems of
understanding between the network members (i.e. problems of “joint understanding”), not least
for the evaluation of policy instruments of climate adaptation (e.g. application of the criterion of
flexibility). Within the framework of network meetings, questions wererepeatedly discussed as
to how the networkislinked to other, more formalised processes of climate adaptation policy
(e.g.processes of departmental coordination within the framework of DAS progress reporting)
and how the necessary personnel capacities for the implementation of contributions can be
guaranteed ( “commitment to process”).In the collaborative governancemodel, such issues are
to be analysed partly as procedural issues, partly as questions of institutionaldesign and
leadership in the network. Transfer potential of governance research therefore consistsin the
systematicapplication ofthe governance model from Ansell and Gash (2008) tothe empirical
case of the Network of Authorities for Climate Change and Adaptation. It makes sense to pay
special attention to the dynamics of governance episodes (Klijn and Koppenjan 2016).

2.3.2.2 Decentralised and centralised implementation of climate adaptation policies

Governance as network-based coordination goes beyond individual networks (such as the
network of authorities) and addresses the wide-ranging relationships betweenactors on the
spatial-institutional levels ofthe DAS (see Figure 1 above). As mentioned, the policy mix
typology of policy design research alsoaddresses options for vertical levels (e.g. Type VI as
sectoral policy mix and Type VIII as maximum programme of policy integration). The policy
feedbackmodel from Tosun and Treib (2018), among others, is useful for the transfer of the
multi-level governance research.

According to Tosun and Treib (2018), policy feedback processes for “policies” with a high level
of teleological ambition requirea certain limitation on the amount of decentralised freedomthe
actors have at the implementation level. Restrictions can include policy content and the number
or institutional characteristics of actors, to name just three examples. Policy feedback processes
that place greater value on the exploration of new instrumental possibilities, on adaptingto
different decentralised framework conditions and on granting the actors ofimplementation
degrees of freedom would require decentralised implementation structures. When it comes to
questions of the implementation of policy goals and instruments in the DAS action fields, a
distinction should be made as towhether criteria such as effectiveness are in the foreground
(then presumably central implementation, if compatible with efficiency, e.g. with regard to the
use of financial instruments) or whether decentralised experiments and diversity of content
should provide a “breeding ground” for future innovations (then decentralisedimplementation).
In addition toa mix of networktypes, the improvement of the DAS would also involve designing
the combination of different implementation structures.

71



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

2.4 Transition and Strategy Research

24.1 Social change processes and strategy development

Policy design research enables a systematicanalysis of policy instruments, instrument
combinations and policy mix types. Governance research provides an analysis of network types
and network processes that take place in the form of governance episodes. Both research
directions provide concepts for the analysis of strategies in the context of multi-level
governance. The following explores questions of strategy development in social change
processes as an addition to policy design and governance research.Because policy design and
governance research focuses on the intentional, collective action of actors in state and society
(Grande 2012, Ansell etal. 2017a). However, such action is embedded in complex social
processes that can only partially be controlled intentionally. For long-term climate adaptation
policy, it is important toaddress possibilities of strategy development in societal change
processes that go beyond policy design and governance research.

However, a comprehensive analysis of these possibilitiesis beyond the scope of thisreport. The
following focuses on two selected topics: understanding disruptive change and using windows of
opportunity for climate adaptation strategy development. It concretisesthese topics with
concepts from transition and strategy research. The former addresses fundamental social
change; the latter shows which strategy processes lead to the use of windows of opportunity for
fundamental change. Subsequently, the report examines the transfer potential of these concepts
to the policy field of climate adaptation.

24.1.1 Fundamentalsocialchange as regime change

Research on the prerequisites, forms and effects of transitions!8 have gained prominencein
recentyears (Geels2011, Loorbach etal. 2017, Holscheretal. 2018, Kéhleretal. 2019).In
particular, researchthatis based on the normative guiding principle of sustainability is also
interested in concepts of fundamental social change. Because if sustainability-oriented analyses
determine that certain social processes are not sustainable (e.g.in view of the loss of
biodiversity or catastrophic consequencesof extreme naturalevents in the context of climate
change), thisalsobrings up the question of how unsustainable processes can be effectively
changed in the direction of sustainability goals (Loorbach etal.2017).

Against this background, transition researchwill be discussed in more detail below (cf. Kéhler et
al. 2019 for an overview).19 On the one hand, transition research has developeda set of concepts
to analyse social change (cf. Loorbach etal. 2017 as well as Figure 6a-cbelow, see alsothe
overview in Kéhler etal. 2019). On the other hand, it has applied this set of concepts to different
scales of social development: from niches at the micro-level of social action to regime change at
the meso-level, totransformations of society asa whole.

18 The term “transition” is relevant for the following. The term “transformation” is often found in research literature and in social
discourse. Both terms are occasionally used as synonyms. Wolfram et al. (2016; p. 19) point out that transformation designates both:
the process of changing system configurations as well as the result of such a change in the sense of a changed configuration of a
system, while the term “transition” is essentially meant to be processual (e.g.in a narrow sense as process the transition from one
configuration to another). Holscher etal. (2018) see numerous similarities between transition and transformation. However, they
also emphasise the difference that transitions are primarily geared towards the change in societal sub-systems (“...change in societal
sub-systems [e.g. energy, mobility, cities]...”, Holscher et al. 2018; p. 2); a transformation could be understood as total societal change
(“large-scale societal change processes...”, Holscher etal. 2018; p. 2). This understanding is to serve as a foundation in the following.

¥ The statements in this report representa simplified version of transition research on fundamental change as regime change.
Differentiating analyses that, on the one hand, take into account the variety of concepts and, on the other hand, address the
difficulties of operationalising concepts such as “regime” can be found, for example, in Geels (2011) and Kéhler etal. (2019).
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Regimesand regime change are central tounderstanding transition research (Geels 2011).
Regimesare complex configurations of specificuser preferences, markets and industrial
structures, technologies,infrastructures and scientificknowledge bases as well as culturally
anchored values and norms and policies. Societies are made up of multiple regimes.Incremental
change inregimes, while occurring all the time, is defined as change inside the configuration of a
regime, notas changing the elements or the structuresbetween elements, which would amount
to changing the regime itself. Regimes are characterisedby a “dynamic conservatism” (see
Figure 6¢). Actors with central positionsin the regime may tend to prevent fundamental change
because doing so would jeopardize the centrality of their position.

Regimes are embedded in numerous contextual conditions that transition research
conceptualises as a “landscape”. The term “landscape” is meant more metaphorically and also
includes, for example, institutionalised ideas, rules and expectations.A landscape is subjecttoa
certain dynamicand change. For example, the concept ofindividuality is of greatimportance for
modern Western societies. Regimes such as the transport, energy and food sectors have long
beeninfluenced by ideas about the individuality of people —up to and including motorised
individual transport(MIV). Atthe same time, from along-term perspective,ideas about the
individuality of people point to (Geels 2011) adynamicand change that can be described asa
change from the industrial society to the late modern society of “singularities” (cf. Reckwitz
2019).Changesatthe “landscape”level can lead to pressures on regimes to change and meet
new requirements.

Transitions in the sense of regime change take place over periods of several years. Historical
analysis of transitions suggests that the rateat which one regime changes toanotheris not
linear. Rather, historical examples show that there is initially arelatively long phase with many
niche activities with a certain potential for innovation that, however,does not get established in
the market or wider society (“predevelopment”, cf. Figure 6b). Finally, thereare phases of
accelerated innovation activity and increased dissemination of niche activities with innovation
potential, which transition researchrefers toas acceleration and take off (ibid.). In the ideal case,
a sustainable regime developsfrom a non-sustainable regime as a new configuration of
dominant user preferences, markets and industrial structures, technologies, infrastructures,
policies, values and norms (“stabilisation”). However, transition research also considers that
change processes can “fail” (a sustainable regime is not achieved, etc., see Figure 6b).
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Figure 6: The original multilevel, multiphase perspective on transitions
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Figure 1

The original multilevel, multiphase perspective on transitions with (#) the multilevel model depicting the coevolution between
landscape, socio-technical regimes, and niches; (4) socio-technical regime change as result of coevolving landscape pressures and
emerging niches over time; and (¢) the multiphase concept illustrating the nonlinearity of transitions and different types of pathways.
Panels adapted with permission from References 35, 4, and 124, respectively.

Source: Loorbach et al. 2017; p. 606 (the title of Figure 6 above has been added, see Loorbach et al. 2017; p. 605).

Central tothis conceptualisation of change is the idea of “disruption”. Ifregimes change due to
pressure from overarching context conditions and on the basis of already existing niche
activities, this presentsitselffrom the perspective of the existing regime as a “disruption
(interruption)” to previously stable relationships and incremental change processes. Thereis
therefore agreementthat transition research is primarily interested in disruptive change in
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order to establish solutions to “big” societal problems that cannot be solved with incremental
(i.e. “small”) improvements alone (cf. Geels 2011, Loorbach etal. 2017, Koéhleretal. 2019).

Regime changeis (1) characterisedby a multi-year process. It results (2) from the interaction of
“landscape”, atleast one regime and activities in niches. It can (3) only be determined when
thereisa change in numerous dimensions ofaregime and (4) will probably often be
characterised by resistance from central actors toregime change. (5) In retrospect, the change
that took place towards sustainable regimes can be described and analysedas a “disruption” and
more or lessintentional change in an existing regime. Transition research, in particular the
socio-institutional perspective on transitions (cf. Loorbach etal. 2017), therefore assumes that
there is no automatic process moving in the direction of more sustainability. Rather, it requires
overcoming political conflicts and strategically motivated actors so that social changesin the
sense of sustainability transitions actually take place.

The understanding of transition as the disruptive and non-linear changeofa regime is a kind of
“vanishing point” for transition research. With regardto this understanding, it classifies
numerous concepts, theories and findings from various research directions (from evolutionary
economics, to institutional theory to policy and governance research, etc. cf. Geels 2011,
Loorbach etal. 2017, Kohler etal. 2019). The understanding of transitions as disruptive regime
change certainly leads toan emphasis on the use of concepts for strategy developmentin
complex social change processes. This is to be shown in the following two examples: (1) the
distinction between pilot projects and transition arenas, with this report uses toexamine the
content of strategy developmentmore closely; (2) the understanding of linear strategy
processes, which reflect the requirements of the plannability of social changes (Wiechmann
2008, Hutteretal.2019).

24.1.2 Pilot projects and transition arenas

The distinction between aregime on the one hand and niche activities and contextual conditions
on the other is central to explaining the dynamics of transitions. Niche activities are a necessary,
though not a sufficient, condition for explaining transitions.In addition, there must be changes in
the context conditions, so that the interaction of “landscape”, niche activitiesand a destabilised
regime opens up possibilities for a successful transition. Last but notleast, this understanding of
change leadstoa critical assessment of the ability of existing regimes to bring about
fundamental changethrough self-initiated (“endogenous”) activities. In the meantime, however,
transition research does notrule out that there are also tensions inside of regimes and that
regime actors themselves may be interestedin initiatingand shaping fundamental change
(Kohleretal. 2019).

The distinction between pilot projects and transition arenas should be considered against this
background (cf. Loorbach etal. 2017 based on Buuren and Loorbach 2009). Table 16 contrasts
pilot projects and transition arenas based on a number of selected characteristics (cf. Buuren
and Loorbach 2009). Two features should be mentioned here:

(1) Actorsin pilot projects are looking for innovative solutions to problems thatthey define
based on the existing problem knowledge. Itis alsoreasonable toassume that results from
successful pilot projects tend toimprove on an incremental basis. Last but not least, thishasthe
advantage that the innovation achieved can be precisely determined. Transition arenas, on the
other hand, donot focus on innovations that are defined as precisely as possible, but - with a
view to the “big” challenges of unsustainable societies — on visions for more sustainability in
social areas (e.g. transport, energy and food sectors) or more resilience against the highly
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unpredictable impact of climate change in heavily urbanised areas (Loorbach etal. 2017).
Processes of vision formation should open up possibilities for thinking about solutions that go
well beyond incremental outcomes with short-termbenefits.

(2) Pilot projects are a “safe space” for the search for innovations, which should be linked as
closely as possible to existing political-administrative structures and institutions. A transition
arena, on the other hand, is formed as a “safe space” with a certain distance from existing
political-administrative structures and institutions. It’s about vision-drivenregime change.
Shielding against the pressure tosucceed in the sense of short-term exploitable project results is
a taskfor the establishmentoftransition arenas. The actors for transition arenas are therefore
not selected with a view to guaranteeing the greatest possible connectivity to existing social
structures, but from the point of view of openness and the possible content potential for a
vision-oriented process (cf. Table 16).

Table 16:

Pilot projects and transition arenas

Pilot Project

Transition Arena

Selection of participants

Based on involvementin the
problemandpull

Based on background, innovation
potential and image

Objective

Innovative solutions

Sustainable visions and pathways

Structure of process

Low-level structure, bottom-up

Expressed innovation philosophy

Position arrangement

Safe haven withinadministrative
networks

Safe haven outside administrative
networks

Intended effect

Multi-purpose use of space/area

Social movementtowards
sustainability

Preparation of reception of
innovation

Power of the process (support,
feasibility)

Power of the product (image,
quality)andparticipants

Source: Buuren and Loorbach 2009; p. 380.

Table 16 ultimately reflects the mediumtolong-term orientation of transition researchand the
understanding of change as disruptive regime change withinthe framework of the multi-level
perspective (see Figure 6¢). [tis probably not about propagating one thing as an alternative to
the other, butaboutthe question ofhow projects or arenas are geared towards incremental

innovations that can be used to alarge extent in the shortterm (i.e. a pilot project) or towardsa
vision-driven constellation of actors with the goal of a contribution to the realisation of medium
to long-term transitions (i.e. transition arena).

24.1.3 Linear and adaptive strategy processes

The term “strategy”isa term often used in both academia and in practice. [tisless common in n
policy design research; in governance research, for instance, Klijn and Koppenjan (2016)
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consider the example of network managementstrategies.20 The expression of the strategy and
theidea of a strategically capableactor articulate the notion thatis widespread in society that
actors, especially organised or collective actors, have the ability tointentionally shape their own
actions and, under certain framework conditions, also to achieve desired results. In the social
sciences, the notion of an “actor” is somewhat associated with the notion of a strategic actor. In
the meantime, independent strategy research has setitselfapart (cf. e.g. Witand Meyer 2010,
Cleggetal.2011).

Geels (2011)arguesthat the charge againsttransition researchthat it does not sufficiently
consider how actors intentionally shape social processesisinaccurate, in general. However,he
also emphasises that questions of strategy development in the context of the outlined
understanding of transitions as a disruptive change of regimes should be considered even more
extensivelyand in depth. Currentreviewarticles on transition research show that numerous
results have been presentedin thisregard in recent years (Kéhler etal. 2019). These results
converge in many respects with the work of strategy research. This can be illustrated usingthe
example ofthe distinction between alinear and an adaptive strategy model (see Table 17).

Table 17: Two process models of strategy
Linear model Adaptive model
Context Stableand predictable Unstable andlimited predictability

Process Sequential process of planning, programming, | Continuous alignment of process, content and
implementation, evaluation, andlearning context

Top-down strategy making Combination of bottom-up initiatives and top-
down strategic decisions

Content System of aims, targets, and strategic Strategic orientation througha limited set of
alternatives valuejudgements, principles, and concepts
Integrated set of strategic, operative,and Complex andflexible constellation of
resource plans capacitiesandresources

Source: adelphi (revised version of Hutter 2006; p. 236).

The starting point of strategy research is the assumption thatthere can be no “silver bullet” for
successful strategy development under all possible framework conditions. Ifthe context of the
strategy developmentcan be regarded as approximately stable and predictable in its basic
features, thiswould suggest alinear strategy. If, on the other hand, the context is characterised
by high instability, diverse turbulence and only very limited predictability, thenan adaptive
strategy model would apply.

Linear strategy developmentis characterised by the fact that goals are formulated step -by-step
in a controlled manner at differentlevels of abstraction and options for goals are developed,

20 Since the mid-1990s, planning research has increasingly used the terms strategy and strategic planning. This applies to Anglo-
Saxon international planningresearch as well (e.g. Saletund Faludi 2000, Albrechts 2004, Healey 2009, Albrechts 2017). This also
applies to work in German-speaking countries (e.g Wiechmann 2008, Vallée 2012, in summary Hutter etal. 2019).
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discussed, evaluatedand then implemented. The term “linear” means a step-by-stepapproach
thatideallyleads toanintegrated set of strategic, operational and resource-related plans.2!

With increasingly unstable and unpredictable framework conditions, however, the linear model
leads to ineffective strategy development. The integration of strategic, operative and resource-
related plans turns out tobe irrelevant - even counterproductive - for the strategy-oriented
actions of actors in organisations. The strategy’s adaptive modeltherefore emphasises the need
to respond to increasing instability and unpredictability through a continuous and iterative
process of “mutual adjustment” of goals and means. Actors in an adaptive strategy process do
not primarily act “according to plan”, but orientate themselves on alimited set of value
judgments, principles and concepts thatdo not specifically specify future strategy-relevant
action, but only facilitate decisions in dynamically changing situations.Strategies resultfrom the
interaction of (as few as possible) strategic decisions “from above” and a large number of
individual initiatives and individualactions “from below”.

Patsy Healey (2009) has, following the work of Mintzberg (1994) and others, developed an
adaptive understanding of strategy, which could also be of use to the improvement ofthe DAS.
According to Healey, atits core, strategy isunderstood as a “selective focus” through which
actors gain orientation in the face of complex and potentially confusingissues, ideas, claims and
arguments. Healey emphasises the synthetic character of strategies. Strategies that, at the same
time, provide orientation and motivate action in accordance with this orientation are not only
expressed in plan documents based on an analysis-intensive procedure. They can take very
different forms (e.g. concepts, images, principles). [tis crucial that the actors involved in the
strategic process actually use a strategy in numerous activities and decisions to perceive the
problem and search for a solution.22

Strategy research does not argue fundamentally against the linear strategy model, but calls for
the contextual conditions for a highly controlled and step-by-step approachtostrategy
developmenttobe taken intoaccount (cf. Wiechmann 2008; p. 60). If necessary, strategy
problems can be effectively solved using alinear approach, aslong as the problem definition is
narrowed down, so that stable and predictable framework conditions witha high level of
plausibility can be expected.

With regard tothe use of windows of opportunity in transitions for the realisation of the goals of
climate adaptation, however, itisreasonable toassume that an adaptive understanding of
strategy can claim priority. Because transitions, as explained, do not take place as linear social
change processes; in their concrete manifestations, they are not individually predictable.In
order to prepare for the use of windows of opportunity in social change processes, the
overarching orientation towards an adaptive strategy model is obvious. Such amodel combines
orientation in as few fundamental decisions as possible with the developmentof complex but
flexible constellations of skills and resources.

2 The understanding of “linear” and “non-linear” in transition research, on the other hand, is more oriented towards the
mathematical conceptof linear and non-linear functions, whereby Figure 6b above makes a functional connection between time and
intensity of the structuring of local practices.

22 Healey (2009) develops this understanding of strategy specifically for spatial planning However, the methodological possibility of
articulating strategies based on concepts, images, principles and also planning documents exists in numerous policy areas (Ansell
und Gash 2008).
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24.2 Starting points for the transfer to the policy field of climate adaptation

Policy design and governance research on the one hand and transition and strategy research on
the other differ in their perspective.Policy and governance researchers look from politics and
administration to social framework conditions and their changes (see Figure 3). Transition and
strategy researcherslookatthelong-, medium- and short-term goals, instruments and measures
in civil society, business, politics and administration, etc., based on social change processes.
Transition research makes more systematic distinctionsthan policy design and governance
research between short-, medium- and long-term concepts (cf. Loorbach etal. 2017, Kéhler et al.
2019). However, there are alsonumerous intersections between policy design and governance
research and transition and strategy research (cf. Kohler etal. 2019). For Loorbach etal. (2017)
governance is at the “heart” of transition research.Against this background, the following
addresses three starting points for the transfer of transition and strategy research to the policy
field of climate adaptation.

24.2.1 Analysis of disruptive change in the DAS action fields

Existing research on the DAS already makes use of the distinction betweenincrementaland
radical change processes (cf. e.g. Mahrenholzet al. 2017). This distinction offers a starting point
for the in-depth analysis and interpretation of the transfer potential of transition and strategy
research. Of particular importance is the differentiated understanding of different forms of
transitions (Geels 2011, Kohler etal. 2019), which are concretely expressed in the interaction of
regimes, niches and contextual conditions (“landscape”). [t would be of interest for the DAS to
determine the types of observed and expected change in the DAS action fields. It would alsobe
interesting tosee whether disruptions and the reactions to and strategies for disruptions differ
systematically according to the action field. The transfer of transition and strategy research
specifically tothe DAS would be reflected in new empirical findings to describe and explain
change processes (cf. Turnheim etal. 2018). More knowledge about disruptive change processes
thatare already taking place, not to mention possible future disruptive change processesin the
DAS action fields, would represent a critical foundation for gearing climateadaptation policy to
the medium and long-termuse of windows of opportunity forimplementation of its goals.

2.4.2.2 Preparing for windows of opportunityin sustainability transitions

Itis entirely conceivable that transition and strategy research could be applied to the DAS itself.
To this end, it would first have to be clarified ifand how the policy field of climate adaptation can
be meaningfully described as a “regime” in the sense of transition research (cf. Geels 2011). Only
then would it be possible to ask about the conditions, change processes and effects of the
transition to climate adaptation policy itself. However, thisreport has ignored this question. We
have explored how transitionsin policy areas other than climate adaptation can be
opportunities for DAS strategy development.

The concept of a window of opportunity in the sense of transition and strategy research makes it
clear how important both the identification and the strategically oriented use of such “windows”
are. As mentioned, windows of opportunity arise from the specifically unforeseeable coincidence
of processes on the levels of the “landscape”, a partially destabilised regime and on the basis ofa

“breeding ground” for change that already exists through niche activities in accordance with the

goals of sustainability.

A regime would be understood, for example, as the national regime for how society deals with
flood and heavy rainrisks (at the federal, state and local levels, with regard to certain flood
prevention technologies, housing preferences and developments in the real estate market, etc.).
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Niche activities could be undertaken by private and civil society actors as well as by public
actors who are aware of the limitations of effective flood risk managementand therefore don’t
overestimate the possibilities of proactive riskreduction under climate change conditions (see.
Hutter 2016, Hutter and Lorenz2018). For climate adaptation policy, such a coincidence with
change processesin the regime of risk management of floods and heavy rain events could prove
to be an opportunity to clarify whatis “special” about the consideration of climate change in
existing riskmanagementinstruments. There could be the possibility to propagate entirely new
instruments for the managementofflood and heavy rain risks (cf. policy design research on this
e.g. Howlett 2019b). For actors of the regime of flood and heavy rain risk managementthatare
already transition-oriented, there would be opportunities for a transfer oflearning from other
action fields of climate adaptation to their own concerns (e.g. for considering and dealing with
uncertainties).

Strategy development with regard to the use of windows of opportunity for climate adaptation
requires intensive preparation and knowledgeintegration with regard to unpredictable
constellations. [tis therefore obvious that strategy-oriented actors rely on such constellations
through an adaptively created portfolio, preparingoptions for strengthening interdependencies
between the DAS and other policy areas.

24.2.3 Possible starting points in the Network of Authorities for Climate Change and
Adaptation

The transfer potential of transition and strategy research for the Network of Authorities for
Climate Change and Adaptation depends toalarge extent on how the networkis handled asan
implementation and governancenetwork. In terms thatprovide a lot of contrast (and simplify
the complex situation somewhat):

a) ifthenetworkgives priority to an implementation network and is to be controlled more
traditionally using the criteria of effectiveness, flexibility and efficiency, it is not to be
assumed that there are many starting points for the transfer of transition and strategy
research. The optimisation of the networkwould be sufficiently possible through the
transfer of policy design and governance research.

b) However,ifthe networkof authorities tookintoaccount criteria such as coherence and
synergy potential toa greater extent, and also pursued a higher level of ambition with
regard toits contribution toradical change processes for long-term climate adaptation,
there would probably be more transfer potential for transition and strategy research.

Ultimately, the weighting of evaluation criteria for the further development of the network
within the framework of the DAS is, again, decisive (as mentioned above) — not only with regard
to the development of proposals for political instruments, but also for the developmentofthe
networkas awhole.

2.5 SummaryConclusions

The analysis presented here is dedicated to the scientific-theoretical approachestothe
development and evaluation of a policy mix, policy design and related research areas. Qur aim
was to use aliterature analysis toidentify starting p oints that appear suitable for transfer to the
policy field of climate adaptation. Such starting points could have been, for example, ofa
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methodological, process-oriented or institutional nature. With this objective in mind, we can
draw the following conclusions:

(1) Policydesign research has engaged intensively with the development of a complex policy mix
typology. This typology allows a distinction tobe made between analysesand assessments of
individual instruments, combinations of instruments and typ es of policy mix in the narrower
sense. Depending on whatis being evaluated (an individual instrument, a combination of
instruments withregard to one or more objectives, a specific type of policy mix) there are
systematic consequences for the application of criteria such as effectiveness, flexibility,
efficiency, coherence and synergy potential in the development of proposals for policy
instruments, notleastin the Network of Authorities for Climate Change and Adaptation.

(2) Governance research is ideal for the analysis of procedural starting points in climate
adaptation networks in light of institutional factors - whereby a narrow understanding of
governance as a network-based form of coordination is preferable toa broad, diffuse
understanding. The literatureanalysis underlines the high importance of differentiating
between networktypes. For the network ofauthorities, itisassumed that the two types “service
deliveryand implementation” (i.e. an implementation network) on the one hand and
“collaborative and network governance” (i.e. governance network) on the other hand are
particularly important. This distinction results in key starting points for the further
development ofthe network of authorities. Thisis reflected, for example, in the weighting of
evaluation criteria. Implementation networks emphasise criteria such as effectiveness and
efficiency; governance networks, on the other hand, emphasise criteria such as synergy potential
and innovation. In reality, however, mixtures of network typesarealsoto be expected, which in
turn results in challenges for the management of a network (e.g. assignment of criteria, content
and activities in network management).

(3) Climate adaptation policy also “naturally” has a significant long-term component,so to speak
Transition and strateqgy research differentiates betweendifferent time horizons of concepts to a
greater extent than policy design and governance research and pays increased attention tolong-
term, vision-driven change processes. Current reviews on transition and strategy researchwere
therefore alsoincluded in the literatureanalysis. It was shown that transition research primarily
promotes an understanding of disruptive regime change and the opening of windows of
opportunity. Preparing for such windows of opportunity tends torequire adaptive strategy
processesin the sense of strategy research.

The literature analysis did not deal with the regime change of climate adaptation policy itself,
but with the question ofhow windows of opportunity in the processes of other policy areas
could be used totheir advantage. The roles such windows of opportunity play in the DAS and
especiallyin the Network of Authorities for Climate Change and Adaptation dependstoalarge
extent on whether this networkis tobe understood more as an implementation network, or
more as a governance network. In the case of the latter in particular,it can be expected that
transition and strategy research will be taken up more intensively.
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3 Comparing the Field of Climate Change Adaptation in
Germany with other Federal Strategies

The aim of this policy field analysis was toidentify starting points for optimising the action
planning process, stakeholder participation and management of the DAS process by comparing
the DAS with other federal strategies. At the beginning of the analysis, additional cross-
departmental and cross-levelfederal strategies were selected and comparedto the DAS. Based
on a literature and document analysis as well as interviews with experts, guidelines for
optimising the DAS and APA processes were then worked out. Of particular importance were
issues of stakeholder cooperation, coordination and dialogue processes, whichled toa selection
of measures for implementingthe strategy. Of specificanalytical relevance were the questions
of how the diverging stakeholder interests are balanced within this process, as well as the
methodological and institutional characteristics of the procedure. Also of analytical interest
were indications of which selection criteria were used to prioritise measures. The results served
the goal of optimising the strategic development and implementation of the DAS.

This part of the reportis structured as follows: The first chapter explains the methodology. In
particular, it discusses the analysis structure, the selection of the strategies tobe compared and
the sources used. The report then presents the results of the analysis of the selection, evaluation
and prioritisation of policy instruments and measures, the role of networks and advisory bodies,
and the coordination between and involvement of relevant stakeholders. Finally, the report
brings together the identified starting points for optimising the APA process and the DASina
synthesis chapter based on these three mainareas of analysis and makes concrete
recommendations.

3.1 Methodology

3.1.1 Analysis structure

The analysis structure used here resulted from the strategy process of the DAS, which covers the
policy field of climate adaptation (Vetter etal. 2017), and the actorsinvolved in this and their
activities. According to Peters (2018) the emergence ofa policy field can be understood asa
design process that follows several steps. First, a problem must be identified, after whichmeans
are selected thataddress this problem. Institutions are then created that are responsible for
implementing the policies (Peters 2018). This process of policy design is made more difficult by
the occurrence of complex problems, which are also known in the political science literature as
“wicked policy problems”. (Danken 2017; Christensenetal. 2019). Such a “wicked policy
problem” is characterised by the fact that it is highly complex; for this reason it cannot be solved
within a policy field or atan administrative leveland requires coordination betweendifferent
actors, organisations and levels (Head and Alford 2015; Lagreid and Rykkja 2015). In addition,
these actors, organisations and levels often have a divergent understanding of the problem
(Danken 2017).

Climate change and adaptation toit represents such a “wicked policy problem”. (Head 2019).
Evenif thereisby definition no one optimal solution to “wicked policy problems”, functioning
coordination between the relevant actors, organisations and levels islisted as a determinant of
functioning policy design (Head and Alford 2015). Adaptation to climate change is arelatively
new policy areain Germany and has been developingsteadily since the national climate
protection programme was passed in 2005 (The Federal Government2015). Subject areas were
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derived from previous activities in the context of the DAS process and their evaluation and
identified weaknesses, for which a comparative analysis of other strategies promises valuable
information for optimisation.

On the one hand, this concerns the process of selecting and prioritisingpolicy instruments for
the APA. Since climate adaptation policy, after a conceptual phase, will move intoan
implementation-oriented phase with ongoing activities in the next few years, an optimised
process for identifying and selecting suitable measures and packagesof measures is of central
importance. The aim of the first analysis focus is therefore to analyse the selection and
prioritisation processes of concrete policy instruments and measures in other federal strategies
and to identify starting points for optimising the DAS. Questions relevantto the comparison
include how the selection and definition of policy instrumentsand measures took place in
further strategy processes and whether thesewere prioritised in the selection.

Againstthe background of the role of the Network of Authorities for Climate Changeand
Adaptation in the strategy process and action planning in the policy field of climate adaptation,
the question arises as to the establishment and functioning of networks and advisory bodies in
the strategy processes of other federal strategies and what insights can be derived from this.
This question represents the second focus of the present analysis. The DAS evaluation report
published in 2019 also points to potential for optimisation in the coordination between the
actorsinvolved and the involvement of other stakeholders (Gaus etal. 2019). This resulted in
the third focus of analysis, which examines the variousparticipation processes, coordination and
involvement of stakeholders within the selected strategies.

Within the above-mentioned focal points of the analysis, further political strategies of the
Federal Government are selectively compared with the strategy process ofthe DAS. In order to
make this selective comparison clear, selected good examples are integrated and explained in
boxes in the text. Other strategy and action planning processes or expert councils and
stakeholder forums selected for comparison and their characteristics are summarised using the
comparison criteria in tables at the end of the respective section.

3.1.2 Selection of the strategies to be compared

Atthebeginning of the project,a number of cross-departmental and cross-levelstrategies of the
Federal Government were selected, whichwere then selectively compared tothe DASina
comparative policy field analysis. The term “strategy”is used by the Federal Governmentin
different contexts. There are also different understandings of the term “strategy” in strategy
research. (Hutter etal. 2019). For the comparative analysis of cross-departmental and cross-
level strategies, it makes sense tounderstand strategy asa (more or less explicitly formulated)
plan for achieving overarching political goals (policy dimension). Strategies were selected for
the presentanalysis which, on the one hand, represent government strategies adopted by the
Federal Cabinetand, on the other hand, imply concrete implementation measures. The focus was
not necessarily placed on the term “strategy”, butalsoincluded nationalaction plans.

The following characteristics were decisive in the selection of the examined policy strategies:
» Large number ofactorsinvolved from different areas: One characteristicofthe DASis the
high number and diversity of the actors involved. Since a special focus of this analysis was on

therole of the network of authorities, the cooperation and dialogue process withinthe
framework of the political strategies were of central interest.

83



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

» Participation of various departments and political levels: The necessary integration of, as
well asthe coordination and dialogue between, differentfederal departments and across
political levels (from the federal to the municipal) are an important feature of the DAS. In
order to be able to analyse similar processes, integration strategies were selected that are
also characterised by this.

» Overall social relevance: The problem ofadapting to climate change affects all areas of
society and represents a cross-sectoral policy area. A similar relevance tosociety asa whole
was therefore an important criterion for the comparability of the selected strategies.

» Definition and prioritisation of first measures: In order to obtain valuable insights for
optimising the prioritisation process in the future, strategy programmes were preferably
selected that have already gone through atleast partofthe process of defining, prioritising
and implementing measures.

» Overarchingapproaches: Anotherchallengeofthe DASis the wide range of measurestobe
implemented. Strategieswhose instruments range from information, economic instruments,
public procurement and support measures toregulatory law weretherefore particularly
valuable for a comparison.

» Divergentinterests ofthe various departments: One major obstacle in the implementation of
prioritisation processes is the frequently divergent interests of the departments involved.In
order to ensure good comparability, political strategies were selected that are also
characterised by diverginginterests of the relevant ministries.

» Internal voting committees for implementation: An explicitfocus of this comparative policy
analysis was on the coordination processes for the further development and implementation
of policy strategies. The existence of separate committees for this process was therefore
another criterion in the selection.

» Financial relevance: Depending on the financial relevance of a political strategy, i.e. the costs
associated with the implementation of the strategy, its overall importancealso changes. A
high level of significance can in turnlead to a strategy being much more controversial. This
aspectwas therefore included as an additional criterion in the selection.

A number of work steps were carried outin order to arrive at a final determination ofthe
selected strategies. First, an initial search for federal strategies potentially suitable for the
analysis took place. The project team focused this survey on the Federal Government’s annual
and businessreports. The strategies mentionedin the current progressreport, which are related
to the DAS, were also taken intoaccountin this process, but did not represent the primary
search framework.

The team determined the strategies tobe compared with the help ofaliterature search. The
literature database on the Federal Government’s websiteserved as the first point of contact for
theresearch. The words “strategy” and “action plan” served as search terms. The term “strategy’
is notnecessarily included in the title, which is why other papers with a strategic orientation
could also be included with the help ofthis search. In addition to this research, the project team
reviewed strategy papers available on the websites of the federal de partments underthe
“publications” tab and, where appropriate, included themin the selection. The team rounded off
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the systematicliterature research with a search based on the snowball principle, whereby we
looked up sources and literature references and reached out to personal contacts and experts
who had already been interviewed. We asked them about additional relevantstrategies in the
course of the research process.

On the basis of the analysis structure, we identified and analysed strategy processes listin Table
18: Strategies for selective comparison based on aliterature search. The identifiedand
selected strategies are each assigned to the focus of analysis for which they were examined in

detail.

Table 18: Strategies for selective comparison

Analysis point 1:
Selection and prioritisation
of policy instruments

» National Bioeconomy
Strategy

» Government
DemographicStrategy

P> Digitisation
Implementation
Strategy

» National Action Plan
on Energy Efficiency

» High-Tech Strategy
2025

» National Integration
Action Plan

» Federal Government
Mobility and Fuel
Strategy

» German Sustainability
Strategy

» National Action Plan
against Racism

» German Resource
EfficiencyProgram

» National Action Plan
to Implementthe UN

Analysis point 2: Expert
councils and stakeholder
forums

» National
Bioeconomy Strategy

» Government
DemographicStrategy

» National Action Plan
on Energy Efficiency

» High-Tech Strategy
2025

» National Integration
Action Plan

» Federal Government
Mobility and Fuel
Strategy

» German Sustainability
Strategy

» German Resource
EfficiencyProgram

P National Action Plan

on Business and
Human Rights
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Analysis point 3:
Non-permanent formats for involving
stakeholders and the public

» National Bioeconomy Strategy

» Government DemographicStrategy

» National Action Planon Energy
Efficiency

» Government Strategy “LivingWellin
Germany”

» National Integration ActionPlan

» Climate Protection Plan 2050

» Federal Government Mobility and
Fuel Strategy

» German Sustainability Strategy

» German Resource Efficiency
Program

» National Action Planto Implement
the UN Disability Rights Convention
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Analysis point 1: Analysis point 2: Expert Analysis point 3:
Selection and prioritisation | councils and stakeholder Non-permanent formats for involving
of policy instruments forums stakeholders and the public

Disability Rights
Convention

» National Action Plan
on Businessand
Human Rights

3.1.3 Analysis methods and sources

To implement the comparative policy field analysis, we carried out aliterature and document
analysis as well as a series of interviews with relevant experts.

As part of the literature analysis, we collected and comparedrelevant information on the three
main areas of interest. Sources included, in particular, national strategy documents as well as
plans of action and measures, annual and progress reports, work plans and publications of the
Federal Government thatdeal with the development, implementation or updatingprocess of a
strategy.In addition, there was an analysis of academicliterature, e.g. supporting research and
recommendation papers, but also evaluations of selected policy areas. Based on the analysed
documents, we reconstructed and examined the development, implementation and updating
phases of national strategy processes.

Since, in addition to the selection and prioritisation of political instrum ents,another focusis the
role of networks in the strategy process, relevant recommendations for action and statements
from expert councils and stakeholder forums were alsoincludedin the analysis. Additional
information was taken from internet sources, which primarily included information portals of
the Federal Government and its strategy processes as well as websites of the offices of the
networks and committees under consideration.

Inaddition toa document analysis, anumber of semi-structured interviews withexperts were
carried out for this study. A semi-structured interview is understood here as an interview thatis
carried out with the help of a guideline, from which the interviewee may deviate or individual
questions can be supplemented or deepenedby the interviewer. With the help of the semi-
structured expertinterviews, additional, often informal knowledge could be acquired.

A total of 22 experts were asked about the selected strategies. In order toidentify people with
specialist expertise, the lead federaldepartments and the responsible departments were
determined on the basis of the strategy papers or the publicly accessible organisation charts of
the federal departments. In addition to the people directly involved in the strategy process,
those people who accompany or observe a strategy process were also defined as experts. In
addition to the federal departments involved in the strategy process, individuals from the
networks and committees involved were also contacted. This included, among other things,
chairpersons of the networks or committees as well as the managementofthe responsible
offices. In addition, authors of progress reports or accompanying scientific research were
included in the contact database created as part of the contact research. This procedure resulted
in a database with over 60 contacts, of which 22 experts could be interviewed for this analysis.
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Inorder to be able to carry out the interviews as efficiently as possible, a guideline for the semi -
structured expertinterviews was developed, created and testedin advance of the analysis. The
guidelines for the interviews followed the three mainareas of analysis (1) selection and
prioritisation of policy instruments, (2) expert councils and stakeholder committees and (3)
non-continuous formats for involving stakeholders and the public. After conducting the pilot
interviews, the guide wasrevised.For example, the concept of the strategy process was more
clearly defined as the process of developing, implementing and updatin g a strategy.In addition
to the document analysis, additional practical knowledge aboutthe strategy processes could be
generated with the help ofthe guide through the semi-structured interviews and was included in
the analysis.

3.2 Analysisresults

3.2.1 Analysis point 1: Selection of measures and structuring of strategy processes

A central component of the DAS process and its further developmentis the procedure for
selecting and defining concrete political measures for climate adaptation, which are recorded in
the form of the APA. Such a process can include the evaluation and prioritisation of measures. As
partof the APA process, such a prioritisation has not yet taken place, i.e.in the sense of a
criteria-based evaluation process with the subsequent prioritisation ofinstruments based on
their evaluation. At the beginning of the APA process, the Federal Government declared that
prioritisation can only take place after a vulnerability analysis for Germany is available (The
Federal Government 2011in Hustedt2014). Whilethe APA II fulfils this condition, the measures
included in APA Il were not selected and prioritised accordingto fixed criteria. The evaluation
report for the DAS also highlights a need for improvementin the coordination regarding the
selection of policy instruments and measures of the APA II, which up tonow hasnot been very
systematic (Gausetal.2019). The lack of a more concrete target system was also criticised. For
these reasons, the aim of this analysis point was to illuminate the selection of policy instruments
and measures in other departmental and cross-level strategies of the Federal Governmentin
order to record possible learning effects for the improvement of the procedural proposal for
policy instruments and measures of the Network of Authorities for Climate Change and
Adaptation as well as the updating process ofthe DAS. In addition, different formats of
controlling and structuring of strategies were examined, including how these canlead toan
improved definition of goals of strategies and action plans.

3.2.1.1 Selection and determination of measures

Itis possible todraw a number of conclusions from the examined strategy and action planning
processes, namely how such a process typically proceeds, which actors are involved and how
action plans are formulated. Particularly in the early phases of strategy formation, an action plan
is created primarily by asking the departmentsinvolved for suitable measures. This is often an
inventory of already planned or existing measures thatare assigned tothe action fields of the
strategy. While stakeholderinvolvement is usually present in this type of process, it is limited.
Stakeholder participation takes place here primarily through the submission of statements and
comments on drafts by the department responsible for the strategy. Sending working drafts of
strategy papers for comment by various stakeholders with subsequent revision by the
responsible department is a widespread procedure within the framework of national political
strategiesin Germany.Such a process was carried out, among other things, in the preparation of
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the second National Action Plan for the Implementation of the UN Convention on the Rights of
Persons with Disabilities (UNBRK) (Bundesministerium fiir Arbeit und Soziales (BMAS) 2016).
Here, the BMAS drafted a text that was presentedas a working draft and on which comments
could be submitted.Based on this feedback, the draft was revised and finally discussed in a new
form ata dialogue event.

The formulation of action plans based on empirical inventoriesis alsowidespread.Relevant
action fields are then derived from such assessments of the initial situation. This approach is
also reflected in German adaptation policy. The Adaptation Action Plan from 2015, adopted as
partof the progress report, was drawn up on the basis of the 2015 vulnerability analysis and is
divided into clusters and action fields based on the determined climate impacts (The Federal
Government 2015).

[t should be clearly emphasised thatin all of these procedures, which can be describedas typical,
the final selection and determination of measures took place as a negotiation between the
departmentsinvolved. The decision-making bodies can be located at different levels, for
example in the form of an interministerial working group (IMA) or a committee of state
secretaries. This “classic” approach has various characteristics typical of the German
administrative and governmentalapparatus.Centralto thisis the dep artmental thinking of the
Federal Government. Individual representatives act and make decisions according to the logic of
their own department. Althoughthe procedureusually includes the participation of and dialogue
with various stakeholders, this takes alimited and mostly unstable form. The activities of the
departmentsare coordinated with otheractors, but primarily in a supportrole,i.e.they are not
shapedinacentralised manner. The resultis often a compilation of proposed measures from
different departments thatare only partially coordinated and reflected upon with stakeholders.

The central deficit of this procedure: such a collection of instruments and measures often
exhibitsalow level of coherence and the measures often contain a widely varying level of detail.
In addition, thisapproach usually resultsin longlists of measures thatare not prioritised. This
canlead to confusion and the limited accessibility of action plans, as well as the sub-optimal
prioritisation of their implementation. In these cases, one cannot speak of a coherent policy mix,
but only of a mix of instruments.

The initial strategy process of the DAS, as described at the beginning, can also be classified in the
description of this typical procedure. The developmentof the action plans is accompanied by a
dialogue process with the federal states, municipalities, academia and other social actors. For
example, the federal states can comment on the Standing Committee on Climate Change
Adaptation (StA AFK) set up by the Conference of Environment Ministers, which is part of the
Federal-state Working Group on Climate, Energy, Mobility and Sustainability (BLAGKIiNa). In
addition, the network ofauthorities developed a proposal for suitable instruments and
combinations ofinstruments as part ofthe update process for APAIII (Hetzetal. 2019).

3.2.1.1.1 Innovative approaches

Inaddition tothese approachestoaction planning and the definition of measures, which can be
described as typical or classic, there are some indications ofinnovative and integrative methods
of different strategies that also offer valuable indications for the further development of the
action planning ofthe DAS and the work of the network of authorities. On the one hand, the
identified approaches are characterised by extensive and intensive involvement ofa wide range
of stakeholders. Thisinvolvement can take place at the beginning of the strategy formulation
process and provide important preparation for the work of the departments to create action
plans,aswell as being a central component of the action planning process itself. For example, so-
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called implementation workshops were heldas part of the ProgRess resource efficiency strategy,
which served to prepare for the creation of a catalogue of measures. In addition to experts from
the departments, various stakeholders, including members of the stakeholder platform NaRess
(National Platform for Resource Efficiency), and other experts took part (Jacob et al.2019). A
total of around 20 to 30 people participatedin the workshops, which were based on various key
topics. These workshops explored which instruments are neededand whether previous
measures are having a satisfactory effect or should be supplemented. The results were then
presented tothe departmentsin preparation for drawing up action plans. Accordingtothe
experts, this process was viewed by all those involved as critical preparatory work and
assistance.

The Mobility and Fuel Strategy

One example of comprehensive involvement of stakeholders in all phases of the strategy process
took place within the framework of the Mobility and Fuel Strategy (MKS). First of all, a preliminary
study was commissioned, which included, among other things, a survey of expectations for the
specialist dialogue to be carried out in science, business and interest groups; recommendations
were formulated for the development of the MKS. Numerous stakeholders were then involved in
the strategy development process as part of a specialist dialogue that lasted several months. This
dialogue for developing the strategy consisted of a number of events in different formats,
including workshop talks in the preliminary phase, workshops to clarify facts in a first working
phase, and technical discussions to deepen particularly complex issues in a second working phase.
In a third phase, workshops were held in which the participants developed concrete
recommendations for action. In addition, a practical dialogue was carried out with citizens; this
process explored the results of the specialist dialogue from the experience as mobility users. As a
result of this extensive dialogue, an informal network of actorswas established that continued to
play a role in the further strategy process.

Another form of an integrative approachto formulating action plansinvolves the joint
development of measures by various stakeholdersin cooperation with the departments. In this
case, measures are defined and decided in joint technical working groups.

The National Integration Action Plan

For the further development of the National Integration Action Plan (NAP-I), the plan was initially
structured according to different phases of immigrationinstead of specific action fields. This
structuring arose from the realisation that different needs exist in the various phases of
immigrationand coexistence. A total of 24 subject areas were assigned to these phases. Technical
working groups were set up for each of these areas; these groups were tasked with developing up
to five core projects. This takes care of the mandate from the current coalition agreement to
bundle the diverse integration measures in a nationwide strategy based on the principle of
“regulate and support”. The content of the topic groups is processed by a leading department with
the participation of the federal states, municipalities and civil society. The involvement of migrant
organisations is obligatory. The responsible institution, a time frame and indicator(s) for checking
the achievement of goals is to be defined for each core project. The Federal Chancellery, which is
responsible for NAP-I, specified the form of participation and the definition of the goal with the
formulation of core projects. The results of the working group process will be presented at the
upcoming integration summits in the form of a thematic report. The reporting structure and the
number of core projects to be developed are also specified. These projects must represent new
activities and not a relaunch of existing projects. According to experts, these clear guidelines are
important to ensure that every ministry has an interest in the success of “its” topic forums. Instead

89



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

of the previous 350-page action plan, which consisted of long tables with technical key data of the
individual measures, the optimisation of the NAP is meant to concentrate on central projects. The
entire process is coordinated by the Federal Government Commissioner for Migration, Refugees
and Integration. Inthis way, the NAP-| is moving away from the classic catalogue of individual
measures to a structure based on focused core projects for various subject areas. This very
precisely defined approach with clear specifications regarding the results to be achieved was
described by experts as ground-breaking.

Another starting point for innovative processes identified in the analysis consists of approaches
to overcoming departmental thinking in order toarrive at an overarching, coordinated
approach. The process for developing the implementation strategy for digitisation can serve as
an example here. Design thinking workshops took place with representatives of the departments
under the direction ofthe Federal Chancellery, which,according to participants, were viewedas
very constructive. As part of the workshops, those involved were motivated to discard their
departmental perspectiveand arrive ata higher-level view. An external coordinator was present
atall workshops to establish the appropriate “flying altitude”. At the same time, they madesure
that those involved did not fall backinto the role model of their departments. Since adaptation to
climate change isa complex policy problem that can only be addressed through cooperation
between the relevantdepartments, such an approach represents an option for op timising the
APA processin order to achieve an overarching perspective and transferthis tothe action
planning process.

Various characteristics can be derived from the approaches described, which characterisean
innovative and integrativeapproach. This includes extensive involvement of a wide range of
stakeholders, an overarching approachand a focus on key issuesrather than alonglist of
collected actions. Such an approach can address the various weaknesses of a classic method. The
strong involvement of stakeholders and the resulting preparatory work for the selection of
measures can facilitate their subsequent implementation and increase the quality of the
catalogue of measures. Since various relevantperspectives are brought in by stakeholders
involved in the implementation of measures from the outset, possible obstacles are identified at
an early stage and practical, relevant measures are developed.In addition, expertiseis bundled
in specialist working groups, which offers the developed action plans a broader informational
basis. Focusing on core projects, as in the case of the NAP-I, increases the visibility of the action
plan and the individual projects. This achieves focus as opposed to a long list of suggested
measures. The definition of responsibilities, schedules and indicatorsof success also enables
clear verifiability ofthe implementation.

3.2.1.1.2 Evaluation of measures

One aspect that was particularly relevant for the analysis was the evaluation of measures before
they wereincluded in a catalogue. The main question was whether a selection of measures was
based on a structured evaluation. Despite intensive research, however, only a few completed
evaluation processes could be identified.

Nevertheless,anumber of frequently used evaluation criteria could be identified in these
analysed strategies. Thisincludes

» Theimplementation costs of a measure, defined as the costs ofimplementation, and, if
necessary, monitoring. These costs are incurred eitherby the enforcement authority or by
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the users, for example due toreporting obligations or application procedures, and can have a
major impact on the implementation or use of an instrument.

» Macroeconomiceffects, especially consumption,structure, distribution and employment
impacts

» Obstacles and factors preventing the implementation of the measure
» Possible distribution effects between differentregions

» Increasingthe share of private investment

» Interactions with existing measures

» Effectiveness, efficiency and scope

» Administrative feasibility

» Staticand dynamicefficiency: For static efficiency, whether or not the instrument addresses
therelevant deficit at the lowest possible cost and achieves the greatest possibleeffect is
decisive. The extent to which incentives are created for continuous improvement is pivotal
for the dynamicefficiency of a measure.

In most of the cases examined, the different criteria were subjected toa qualitative assessment.
A quantitative assessment was only carried out in individual cases. In the foreground of most
evaluation procedures was the determination of the effectiveness of the measures. Depending
on the process, the basis for the evaluation ofinstruments and measures was eitherassessments
by expertsinvolved in the process or current studies and results of earlier, associated research
projects. Practical experience with an instrument, which was gainedabroad or at regional level,
for example, was alsoincluded in the evaluation as an indication of the effectivenessand
feasibility ofan instrument.

Some of the evaluations carried out took place as part of associated academic projects, as part of
a recommendation from an associated committee, or to set priorities for instruments. The
procedures used included the written evaluation by experts in a multi-stage procedure, asin the
case of the Bioeconomy Council in preparing recommendation for the BMEL. In some events, the
evaluation of proposed measures was also discussed and a joint evaluation was developed. This
procedure was used as part of the implementation workshops toaccompany the ProgRess
resource efficiency strategy. Here, suggestions for instruments were discussed and evaluated by
experts and membersofthe stakeholder platforms, i.e. National Platform Resource Efficiency
(NaRess) and Resource Efficiency Network (NeRess). An evaluation using online questionnaires
is alsoa common procedure.

Despite the small number of evaluation methods examined, individual indications of key success
factors and beneficial procedurescan be identified. [t wasrated as helpfulto provide the
participants with key questions for the classification of evaluation criteria, in addition to the
definitions of those criteria. With regard to dealing with divergentassessments of instruments
by expertsinvolved in the process, the analysis results in different approaches. One way is to
average the ratings. Alternatively, itis possible to explore why the evaluations are different, for
example as aresult of varying preferences or differentlevels of knowledge. This makes it
possible to achieve a mutual resultin a discussion.
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The effectiveness of the clear specification of criteria for the selection or evaluation of
instruments was assessed differently. While some experts saw specific criteria as a helpful
guideline to get away from a pure negotiation process for selecting measures, others saw this as
only partially useful. Accordingto the latter, critical view, a standardised procedurewith fixed
criteriais difficult to implementbecause there are many possible criteriaand numerous
different perspectives.Instead, it was considered more appropriateto view policy definition as
aniterative process, one that aims tobring together all stakeholders and achieve agreement.

The National Action Plan on Energy Efficiency

In the case of the National Action Plan on Energy Efficiency (NAPE), measures were evaluated as
part of an associated academic project. At the beginning of the action planning process, an
effectiveness assessment of the proposed instruments took place. Here, the quantitative, energy-
saving effects of the measures were estimatedin reports on individual sectors. This was based on
the most recent studies available. Accordingly, those measures that can exploit the savings
potential identified in the various sectors were selected. A quantitative and qualitative assessment
was then carried out for the selected instruments. For the quantitative evaluation, in addition to
an estimation of the savings effects of the measure, the costs were also considered, taking into
account the energy costs saved, the funds required for the implementation of the measure and
the additional investments required (Schlomann et al. 2014). The qualitative assessment was
based on the criteria of macroeconomic effects (consumption, structuraland employment effects)
as well as existing obstacles or factorsstanding in the way of the implementation. Other criteria
taken into account were possible distributional effects, increasing the share of private investments
in highly efficient technologies, securing savings targetsthat are as long-term as possible, and
interactions with existing measures. These criteria were evaluated on the basis of analyses in
previous projects and the assessment of expertsinvolved in the project (Schlomann et al. 2014).

All of the evaluation criteriaand methods examinedin the context of the various strategies can
be applied toindividual policy instruments and measures,but donotinclude the overall view of
a policy mix. The same can alsobe said for the evaluation of measures within the framework of
the Network of Authorities for Climate Change and Adaptation and represents a limitation of the
current evaluation process.

From the explanations presentedhere, itis possible to derive information for the work of the
Network of Authorities for Climate Change and Adaptation and, in particular, for the evaluation
of adaptation measures. Evaluation criteria thatcan be considered for anew procedure include
the administrative feasibility of measures, factors opposing the measures and possible
macroeconomic effects. The discussion of deviating assessments, which experts classify as
sensible and helpful, has already taken place in the past within the framework of network
meetings. The provision of guiding questions torank the evaluation criteria may be a useful
improvementtothe process. In contrast tothe previous procedure of the network of authorities,
hardly any coherence and synergy criteria were included in the evaluation of individual
measuresin the strategies examined. According to experts, these criteria are difficult toapply to
individual measures, since the coherence criterion in particular relates tothe entirety ofthe
measures or the catalogue of measures. Individual experts interviewed could only make a
limited assessmentofthis, since a higher-level perspective isrequired. This limitation should be
taken intoaccount in a new evaluation process within the network of authorities.
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3.2.1.1.3 Prioritisation of measures

Atvarious pointsin the analysis, itbecame clear that a prioritisation of measuresis seen as
sensible and desirable. In the evaluation of the resource efficiency strategy, the risk of
“expenditure in rathersmall-scaleindividual measures” is also pointed out (Bahn-Walkowiak et
al. 2019), the effect of which is difficult to measure and which is associated with a confusing
distribution of responsibilities. Nevertheless, the vast majority of strategies and action plans
examined donot contain any explicit prioritisation. The political importanceassigned toa
specificmeasure may resultin animplicit prioritisation - thisis made clear, for example, by the
budget funds available toa measure. [fameasure isunderpinnedby a high budgetina
department,ithasahigh priority. For the analysis carried out here, however, only explicit
prioritisations that were part ofa selection process were relevant.

The prioritisation processin the Bioeconomy Council

The recommendation of the Bioeconomy Council to the BMEL regarding the optimisation of the
bioeconomy policy strategy contained an explicit prioritisation of measures. The criteria for this
prioritisation were defined by the Council; the procedure was carried out at the request of the
Ministry. Both the action fields and the measures were evaluated and prioritised. The criteria used
included the short and medium-term implementation/feasibility in this legislative period,
economic effects (competitiveness, jobs, economic growth), ecological effects (sustainable change,
nature and environmental protection aspects) and the social importance/participation of a
measure. Based on these criteria, the Council held two rounds of voting. The three most important
action fields were determined in aninitial survey. In the second round of voting, all measures of
the political strategy were evaluated. Both were based on the criteria described above. The 17
measures with a particularly high number of votes were passed on as a priority. This
recommendation was, according to the progress report (Bundesministerium fir Erndhrung und
Landwirtschaft (BMEL) 2016), taken up by the Federal Government and assigned greater
importance in the progress report.

Such a prioritisation procedure is an exception in the current strategylandscape. An explicit
prioritisation based on assessments by experts and using clearly defined criteria can provide clear
assistance in the implementation of a detailed catalogue of measures such as the APA. Priority
requirements for action in adapting to climate change could already be derived from the
vulnerability analysis of 2015, but so far have not led toa clear prioritisation or implementation of
associated measures. A procedure similar to that of the Bioeconomy Council could be carried out
within the Network of Authorities for Climate Change and Adaptation. This would contribute to
the prioritisation of adaptation measures.

A simplified evaluation and prioritisation method, which was examined as part of this analysis,
had the aim of developinga selection of professionally recommended instruments and of
identifying instrumentsthat appearpromisingbut still require further investigation due to gaps
in knowledge. This distinction between instruments for which the knowledge required for
design and impact assessment is available and those that should be subjectedto further
investigation represents a further starting point for prioritisation. For the implementation of
this procedure, the participants were presented with a list of suggested instruments with
associated briefdescriptions. The various instruments were then evaluated with the helpofan
online questionnaire. The first question asked was whether there was sufficient knowledge
aboutthe instrument.Ifthe answer was yes, the evaluation of the effectiveness and consistency
of the instrument was then requested. Ifboth properties were considered tobe present, the
instrument was listed as a priority. [fthe initial question about the level of knowledge regarding
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the instrument was answered negatively, questions about the evaluation of the effectiveness and
consistency of the instrument also followed. [fthese were answered positively, the instrument
wasrecommended for a policy impact assessment. Participants alsoreceived definitions for the

terms “knowledge”, “effectiveness” and “consistency” as well as key questions for the
assessment process.

In contrast, the definition of key measures can bring important priority activities to the fore
even without a detailed evaluation and prioritisation process. This in noway precludes pursuing
further, subordinate measures. This procedure can be seen in the development of core projects
as part of the update ofthe NAP-I. The definition of core projects represents a prioritisation
method that formulates critical, clearly defined projects that requirerapid implementation -
instead of along list of measures.
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Table 19:

Overview of examined strategies and characteristics

Process for selecting
measures

Involvement of
stakeholders

Stakeholders
involved

Evaluation of
measures

Evaluation criteria

NAP Integration

Intensive
consultationin
working groups
(taking stock, setting
goals, formulating
measures)

Dialogue process
(forums)

Participation of
federal states,
municipalities and
civil society
(including migrant
organisations)

No

Mobility and Fuel
Strategy

Development of
concrete
recommendations for
actionatworkshops

Series of events with
specialist dialogues
(on-sitediscussions,
workshops, technical
talks), practical
dialogues

Representatives of
business, science,
civil society,
randomly selected
citizens

No

NAP Business and
Human Rights

Collection of
measures through
specialistevents and
subsequent
consolidationon
coretopics

Multi-stakeholder
meetingand
specialist events on
asubject

Representatives of
business, politics,
civil society,
associations and
science

No
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Bioeconomy Policy
Strategy

Selection of measures
by departments

BioeconomyCouncilas
anadvisory body

Experts from business,
scienceandsociety

Based on assessments
by experts,
determinationof action
fields andevaluation of
measures through
votingroundsinthe
Bioeconomy Council

Shortand medium-term
implementation/feasibili

Digitisation
Implementation
Strategy

Design thinking
workshops to
overcome
departmental
perspectives

Online participation
portal forthe
consultationprocess

Representatives of
politics, business,
scienceandsociety,
interested citizens

No

NAP Energy Efficiency

Collection of measures
inplatformsand
subsequent participant
consultation

Energy transition
platforms

Representatives of
business, civil society
andscienceaswell as
the federal states

Carried outbya
scientificconsortium,
based on studiesand
assessments by experts

Energy savingeffects,
implementation costs,
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Prioritisation

Formulationof core
projects represents
the prioritisation
process

Prioritisation of goals

No formal
prioritisation
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ty inthelegislative
period, economic
impact
(competitiveness, jobs,
economicgrowth),
ecologicalimpact
(sustainable change,
natureand
environmental
protectionaspects),
social
significance/participatio
n of a measure

Prioritisation of action
fieldsand measures

induced additional
investments

Overall economic
effects (consumption,
structuraland
employment effects),
existing obstacles
Possible distributional
effects, increasing the
shareof private
investmentsinhighly
efficienttechnologies,
securing savings targets
thatareas long-termas
possible, interactions
with existing measures

Time prioritisation
(short, mediumand
long term)
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3.2.1.2 Control, structuring and goal-setting for strategies

The process of selecting and defining concrete measures is a central part ofimplementinga
strategy. The course of this processis primarily designed by the responsible control body. The
control and structuring of a strategy depends on how pronounced the cross-departmental
cooperation is, whether interactions betweendifferent action fields are taken into account and
whether thereisaclear goal orientation in the implementation process. A lack of goal definition
was criticised in some of the examined strategy processes; participants noted the associated
difficulty in monitoring progress. In the context ofthe DAS, a less concrete target system and
difficultiesin interdepartmental cooperation were cited as points of criticism. The procedures of
the analysed strategies therefore provide important information for the potential improvement
of the DAS process.

3.2.1.2.1 Controland leadership

The core of all examined strategy processesisthe work of the departmentin charge and the
decision-making by the departments involved. In almost all of the strategies examined, reference
was made to the importance of cross-departmental cooperation, often through the
establishment of an IMA. A typical approach is toidentify a coordinating unit within a
department that will lead the strategy and action planning process. Overarching committees,
such as an IMC or a committee of state secretaries, are then set up for the coordination and
decision-making of the departmentsinvolved. In general, the process for developing an action
planis structured by the lead authority and a schedule is developedin consultation with the
departments. The leadership collects the contributions of the departments, takes the necessary
votes and then gives the result tothe decision-making body. The departmental coordination
group and the decision-making body can be set up at differentlevels.

The contact points/focal points of the ministries involved can alsobe located at differentlevels.
According to experts, the hierarchy can be used to structure the coordination function,
increasing the importance of the process. The high political importance of the German
Sustainability Strategy, for example, is made clear by its leadership and coordination bodies.
Ongoing coordination takes place in a working group at the level of the sub-department heads,
in which all departments are involved under the leadership of the Federal Chancellery.

Nationalfocal points

Numerous interviewed experts considered a national focal point with a cross-departmental
function as useful. This is the case, for example, in the implementation of the UNCRPD by the
Federal Government Commissioner for MattersRelating to Persons with Disabilities. Although the
BMAS is in charge of the action plan, which coordinates the process, works with the departments
and is responsible for the implementation of cross-departmental measures, the Federal
Government Commissioner nevertheless has an important overriding function. They monitor
ongoing activities and, if necessary, report concerns to the relevant stakeholders. Since this person
is not dependent on instructions, they have an important overarching function. The commissioner
ensures the involvement of civil society and relevant actors in the implementation process and is
the interface between civil society and the state level.

The cross-departmental function of federal commissioners can also be shown using the example of
the work on the NAP Integration. Here, the highest-level steering committee consists of a group of
state secretaries— who only met at the beginning of the process to approve the concept for the
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development of the new action plan, however. In all twenty-four thematic forums of the process,
the Federal Government’s Commissioner for Integrationis represented by an advisor, who acts as
overall coordinator. Ininternal meetings, there is regular exchange and overlaps in the topic
forums are discussed. Such an approach can make a major contribution to the overall coordination
of anaction plan and its coherence.

In the context of the expertinterviews, it was considered valuableto establish coordination
between the departments at differentlevels. On the one hand, coordination at the workinglevel
with the technically competentindividuals plusan additional committeeat the level of the sub-
department heads or ahigherlevel is therefore desirablein order toincrease the status of the
process.

While the creation of coherence is pointed out in many action planning processes, the
implementation of this claim is often problematic. As part of the German Sustainability Strategy,
for example, there is an obligation for the departments to appoint sustainability coordinators, if
possible at the level of the head of department. These coordinateinternal departmental
activitiesrelated to sustainability and are intended to ensure a coherent approach by the
Federal Government. However, such an approach is the exception.

Regular, ongoing exchange between an IMA and stakeholder groups was seen as a helpful part of
the coordination process. The IMA Business and Human Rights meets every two months to
monitor the implementation of the NAP. The business and human rights working group, a
stakeholder forum with representatives from civil society and business, alsomeets every two
months, offset from the IMA. The chair of this working group reports on the status at each IMA
meeting, while the responsible Foreign Office reports on the work of the IMA at the working
group meetings. This continuous and timely exchange is often viewed as very positive. Such
close interaction and cooperation between a stakeholder forum and decision-making body
ensures continuous coordination and enables constant feedback and the co-production of
proposed measures and monitoring ofthe NAP implementation.

3.2.1.2.2 Structuring and goal definition

Typically, a political strategy and action plans are structured along anumber of thematic action
fields, with associated political measures. There are only limitedinteractions between these
action fields. Overarching activities are often listed in a separate action field. According to
experts, however, the clustering of cross-cutting issuesin separate action fields can resultin
these topics not being considered in all other action fields.

Although this type of structuring can cover the main content-relatedaction field, it has the
disadvantage that,duringimplementation, there are usually dividing lines between the actors
and activities of the different topics, sothat there is only limited coordination or bundling of
initiatives. In most cases, there is alack of an overarching objective, whichwould provide a clear
framework. Alack of such a clearly defined goal waslisted as a point of criticism in the context of
the DAS evaluation (Gausetal.2019). Individual strategies are attempting to breaknew ground
here and to achieve greater bundling of activities and stakeholders throughinnovative types of
structuring and strategy goal-setting. The effortstobe implemented are given acommon
direction by means of the core goals of a strategy, which are often jointly developed.

In some strategies, a goal is defined in several stages. Various guiding principles were developed
for the implementation of the bioeconomy policy strategy, which give the strategy a conceptual
frameworkand specify the basic framework conditions tobe observed when implementing the
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strategy. Based on these guiding principles, strategicapproaches wereformulated in the
individual action fields, each of which is underpinned by concrete measures
(Bundesministerium fiir Erndhrung und Landwirtschaft (BMEL) 2014 ). More than one strategic
approach could be assigned to each action field. The development of the guiding principles was
carried out by the leading BMEL in coordination with the departments involved, based on
recommendations of the Bioeconomy Council and aligned with the sustainability goals of the
Federal Government (BMEL, 2014). The aim of this approach was, among other things, to
achieve the implementation of the core goals of the bioeconomy strategy by disseminating the
guiding principlesin the work of all departments. Accordingly, the success of the strategy should
not be measured by the implementation ofindividual measures, but by the extent towhich the
guiding principles found their way into the policies of the various departments.

A similar methodology was chosen for the Digitisation Implementation Strategy: key statements
for the various action fields were formulated. According to experts, thisrepresented an attempt
to cluster the content more clearly in athematic sense and toincrease readability and
accessibility. The targetimages were formulated in a workshop through intensive discussion
between the departments. The finalisation was then carried out by the responsible Federal
Chancellery.

The High-Tech Strategy 2025

The structuring of the High-Tech Strategy 2025 (HTS), which is based on missions, offers an
innovative approach. The twelve formulated missions are intended to represent a connecting
component of the initiatives of the HTS and were formulated in those areas in which a “bundling
of all relevant actorsbehind a common goalis necessary in order to achieve further progress”.
(Bundesministerium fiir Bildung und Forschung (BMBF) 2019). With this mission-oriented
approach, the activities of the departmentsand relevant actorsfrom science, civil society and
business are brought together and bundled behind the missions. The aim is to increase innovation
dynamics and to implement research results in practice in a targeted manner. The missions are
also intended to ensure that research and innovation are focused on overcoming urgent societal
challenges. In order to strengthen cross-departmental cooperation, the missions have a higher
priority and are headed by one or more responsible departments. While the missions are geared
towards the long term, there are milestones and intermediate goals for the initial implementation
period.

According to experts, this approach represents an effective optimisation of the strategy process.
When formulating the missions, it was possible to identify which actors could contribute through
which activities. Since several departmentsare involved in the implementation, there are points of
contact with their respective stakeholder networks. The clear objectives of the missions provide
orientation for the various activities. At the same time, a comparatively small number of missions
establish a focus and consolidate the numerous government initiatives. According to experts, the
experience with this approach has been positive.

The procedures described here for the structuring and formulation of goals in strategies allow
the activities of the relevant actors at different levels tobe bundled, whichis extremely
beneficial for the implementation process. The involvementofalarge number of stakeholders, in
turn, requires clear specifications to ensure that the various activities are aimed in the desired
direction. Various initiatives and levels can be linked behind a mission or a guiding principle,
which is essential for the implementation of effective and coordinated measures. In addition, a
stronger external impactis created through improved accessibility of the strategies and the
focus of activities on their core goals. The strategic orientation can be clearly recorded and
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improved steering of the implementation can be achieved. Another importantadvantage of such
an approachis thatthe implementation of a strategy’s core goals can be achieved by
incorporating the ideas or missions into the broader government work. The totality of these
aspects means that such anapproachisaclear strategicadvancement thatincreases the level of
ambition of a strategy.
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Table 20: Overview of examined strategies and characteristics 2
NAP Integration NAP Business and Human | Bioeconomy Policy Digitisation High-Tech Strategy 2025
Rights Strategy Implementation Strategy
Leadership Federal Government Foreign Office (AA) Federal Ministry of Federal Chancellery Federal Ministry of

Voting or steering
committee

Rotation of meetings

Task

(coordinated by the Federal
Government Commissioner
for Migration, Refugeesand
Integration)

Round of state secretaries:
central steeringcommittee

Every two months

Coordinationwithinthe
Federal Government

Interministerial Working
Group (IMA) on Business
and Human Rights
Members: 10 ministries
andthe Federal
Chancellerywith observer
status

Review of implementation
measures, further
development of the
process
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Food and Agriculture
(BMEL)

Interministerial
working group

Monitoring the
implementation of the
strategy

(Federal Commissioner
for Digitisation)

Cabinet Committee
Digitisation: highest
political level

Members: Federal
Chancellor, all Federal
Ministers, Minister of
Statefor Digitisation,
Federal Commissionerfor
CultureandMedia, Head
ofthe Press and
Information Office

No predetermined
meeting cycle

Preparation of federal
cabinet decisions

Education and Research

Internal government
steering by a group of state
secretariesfromall
departments involved (all
ministries)

Definition, control and
design of the agendas along
the focal points, picking up
on momentumand ideas
(including the High-Tech
Forum)
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Procedure

Structuring of the
strategy

Goal definition

NAP Integration

Implementation of 24 topic
forums underthe
responsibility of the
responsible federal
ministries; area of
responsibility for integration
atfederal AND statelevel

Structure along five phases
of immigration, eachwith
assigned thematicareas

Clear targets forformulating
coreprojects (responsibility,
schedule, indicators)

NAP Business and Human
Rights

Management of the IMA:
AA

Inputfrom: (external)
status quoreport (from
expertinterviews)
Plenary conferences during
consultationphase

Final coordination phase
with other federal
ministries

The CSR forum playsa
supporting roleand
provides
recommendations for
action

Structure of action fields
alongthreepillars of the
UN Guiding Principles

UN Guiding Principles
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Bioeconomy Policy
Strategy

Three cross-sectional
and fivethematic
actionfields.
Overarching guiding
principles, strategic
approachesand
measures

Goalsandguiding
principles (to avoid
conflicting goals)

Digitisation
Implementation Strategy

Preparatory coordination
round of state secretaries

Seven thematic action
fields

Key statements for each
actionfield

High-Tech Strategy 2025

Threeareas with 12
missions

Long-term missions with
overarchingsocial and
technological goals
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3.2.1.3 Starting points for the transfer to the German adaptation strategy

The analysed selection processes for measures result in various indications for optimising the
action planning process and the work of the Network of Authorities for Climate Changeand
Adaptation. The permanent involvementofalarger range of stakeholdersis an essential factor
for an optimised foundation for the APA. Ifnecessary, this could be achieved by expandingthe
networkof authorities toinclude relevant stakeholders. Alternatively, another committee could
supplement the network. The joint developmentof proposals for measures ensures the
usefulness of the measures that end up accepted.

Inthe strategies examined, the prioritisation of measuresis only part of the action planning
process in exceptional cases. Ifthere isany prioritisation, itis only part of a recommendation or
takesthe form of a temporal prioritisation of measures tobe implemented immediately. Various
methods are suitable for a prioritisation process for the network of authorities. On the one hand,
a simplified prioritisation procedure, as describedin Section 3.1.1.3, would be an option with
little additional effort. Alternatively, all members of the network can receive a specified number
of points. They can then award those points to measures, and the measures withthe highest
number of points become priorities. In addition, the developmentofalimited number of clearly
defined core projects represents an alternative approach for prioritising and focusing activities.

An explicit evaluation ofinstrumentscan only be found in a few strategies. However, the criteria
used in the few case studies do provide some indications of possible factors that are suitable for
evaluating climate adaptation measures. In particular, the criteria of administrative or other
obstacles as well as implementation costs ofa measure are suitable for an evaluation of
adaptation instruments. The consideration of macroeconomic effects can alsobe part of such an
assessment, notleastbecause political resistanceis often attached to these effects. A helpful
addition tothe evaluation criteria is the provision of key questions that guide the network
members when classifying criteria.

In addition, thisanalysis alsoidentified the key success factors for an evaluation process. These
include primarily the transparency of the procedure and the methodology from the beginning of
the process. A common, uniform understanding of the evaluation criteria is also key. These basic
requirements should be ensured in a new evaluation procedurein the context of the APA
process.

With regard tothe managementprocess of strategies and its importance for the developmentof
a catalogue of measures, the analysisrevealed that one of the most common challengesis
ensuring the effective coordination of the individual measures and aligning the numerous
activitiesin atargeted manner. In addition, interministerial competition often functions as an
obstacle here. It alsobecame clear that conflicting goals should be addressed earlier and
synergies taken advantage of. These challenges, some of which are also presentin the DAS
process, can be met by realigning them along missions, guiding principles or core projects, as
described on the previous pages. As already explained in Section 3.1.2.2, High-Tech Strategy
2025 developed a new approach based on the concept of joint missionsin order to formulate
common research prioritiesamong the departments and bundle activities. Such a process needs
good leadership and an early coordination process between the departments.

A strategicrealignmentalong defined guiding principles and core goalsis alsoan option for the
further developmentof DAS. This would allow a bundling of activities and actors as well as the
linking of differentlevels, specifically the levels of the federal states, municipalities and civil
society. A clear definition of goals would promote the joint pursuit of these goals by the

103



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

stakeholders involved, which could develop dynamics of cooperation and achievement. This
aspectwas already addressed in the second DAS progress report and represents one of the three
political priorities for the next phase of the DAS (The Federal Government 2020). There it was
stated that the IMAA will formulate a vision for a climate-resilient Germany as well as specific
and verifiable goals for climate adaptation.

3.2.2 Analysis point 2: Stable, institutionalised networks and advisory bodies

The strategy process for the DAS is accompanied by an institutionalised and permanent network
mandated by the IMAA, the Network of Authorities for Climate Change and Adaptation. The task
of the networkis to support the technical input and coordination of scientific content of the
central products ofthe DAS and the action planning process. For example, in the process of
updating the DAS, a procedure for the selection and prioritisation of policy instruments for the
APA wasdeveloped and a proposal for suitable policy instruments was submitted. Under the
leadership ofthe UBA, the Network of Authorities for Climate Change and Adaptation, which
meets twice a year, is supported organisationally and conceptually by a project consortium.

Based on the characteristics ofthe Network of Authorities for Climate Change and Adaptation, a
network can be understood as the institutionalised and permanentinvolvement of actors - in
contrast to selective, non-permanent forms of actor participation. The latter must be clearly
distinguished from the bodies examinedin this section and will be discussed in Chapter 3.2.3in
detail. The networks considered here are alsonot to be confused with administrative working
groups such as the interministerial working groups.

In the context considered here,anetwork can be understood as an institutionalisedand
permanent informalassociation of actors that advises and /or accompanies a strategy process at
federal level and an associated action planning process. Based on a literatureanalysis, various
networktypologies were considered in work package 3 of this project, which showed that the
Network of Authorities for Climate Change and Adaptation cannotbe clearly assignedtothe
definition of a governance network or that of an implementation network. For this reason, it
should be considered as a mix both typologies.

The aim here is to analyse the role of institutionalised and established networks in further
strategy processes of the Federal Government and identify optimisation potential for the
Network of Authorities for Climate Change and Adaptation and the DAS. Itis of particular
interesthow a possible further development of the network of authorities and a broad
participation ofactorsin the APA process can be designed. Above all, Grothmannproposes the
involvement of smaller municipalities, business, civil society actors and the unorganised
population (Grothmann 2018). The experts interviewed as part of the DAS evaluation report
also see potential for optimising the interaction betweenfederal departments and science and
research (Gausetal. 2019). Based on the description of the Network of Authorities for Climate
Change and Adaptation as a subject for comparison, further institutionalised and established
networks are analysed below along the characteristics of composition, task, coordination and
meetings, mandate and suspension, coordination process and outputs.

In order to establish a good level of comparability, an attempt was madeto identify a network of
federal authorities and institutions with a mandatesimilar tothat of the Network of Authorities
for Climate Change and Adaptation. However, even after extensive research,no such network
could be found that is comparable in terms of composition and tasks. However, internal
networks of authorities were identified that donot accompany a strategy process, butare
nevertheless mentioned for the sake of completeness.

104



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

On the one hand there isthe NExT network, a politicallyindependentnetworkwhich, under the
auspices of the Federal Government Commissioner for Information Technology, connects public
sector employees at federal, state and local level in order to develop and provide tools in the
context of administrativedigitisation. The networkis coordinated by the office of a registered
association, which isto be operated as a digital platform in the future. Members of the network
exchange ideasin so-called workshops, which work on different topics and are coordinated by
workshop leaders, whoin turn are in contact with the networkboard and the office. The
members of the association and selected guests meet twice a year to exchange information. The
main difference between this networkand the network of authoritiesis that, in addition tothe
federal level, state and local levels are alsoinvolved; there are various working groups that deal
with individual topics.

Also worth mentioning here is the working group of departmental researchinstitutions: More
than 40 federal institutions with research tasks that are integrated into the business areas of
individual federal ministries have joined forces. The aim of the network cooperationisan
exchange of experience, quality assurance of scientificworkand cooperation on general
questions of departmental research. The networkis coordinated by a board that is elected every
two years and consists of a chair and representatives from other departments. Guidelines that
were decided at the founding meeting determine the tasks and perception ofthe members, who
are active on the basis of a position paper and the self-commitments contained therein.
Cooperation within the networkis based on mutual agreement. An interesting difference
compared tothe Network of Authorities for Climate Change and Adaptation is the existence of
jointly developed guidelines and goals that provide a framework for cooperation within the
network.

The institutionalised and established networks used here for the comparative analysis, which
advise and/or accompany a strategy process, can be divided into two categories: (1) expert
councils and (2) stakeholder forums. While the expert councils mainly serve to pool the
knowledge of expertsin order to make recommendations, in the second case the focusis on
involving relevant stakeholders. Although the functions of the networks under consideration
partially overlap, this differentiation helps to clarify the focus of the respective network work.

3.2.2.1 Expert councils

In general, there are alarge number of scientificadvisory bodies that advise the Federal
Government’s strategy processes. However, some of the scientificadvisory bodies are not
explicitly linked to a specific strategy process. The following section compares the Bioeconomy
Council, the High-Tech Forum and the Council for Sustainable Development, using the example
of the Network of Authorities for Climate Change and Adaptation.

Each of these expert councils was appointed to advise on a specific strategy, consist of a similar
number of members and have a significantly lower number of members compared to the
stakeholder forums. For example, the Council for Sustainable Developmenthas 15 members, the
Bioeconomy Council has 17 members and the High-Tech Forumhas 21 members - each from
academia and society. In the opinion of experts, alimited number of membersisanimportant
success factor for the work of an expert council, as this significantly facilitates the opinion -
forming and decision-making process. In contrast to stakeholder forums, the members of the
expert councils are mostly independent, voluntarily participating experts in specific fields. One
interview emphasised the neutral role ofthe members, based solely on techni cal expertise, as a
success factor in the joint work.
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As arule, the expert councils have the task of advising the Federal Government on certain
strategy processes (based on research). The task of the Bioeconomy Council is, for example, to
advise the Federal Governmenton the implementation of the National Bioeconomy Strategy. The
expert councils mandatedby aleading departmentor the Federal Government are coordinated
with the help of an office, which is often run by an external sponsor. Asarule, the expert
councils meet one to four times a year; topic-specificworking groups also meeting at shorter
intervals.

The work processes vary within the relatively similartasks of the networks. In contrast to the
Bioeconomy Council, in which the expertsact asindependent individuals, concrete
recommendations for implementation and action in the High-Tech Forum or the Council for
Sustainable Development were processed by topic teams and specialistworking groups. In the
High-Tech Forum, after voting withinthe topic teams, the papersthathave been prepared are
released for (specialised) publiccomment and the comments received are then discussed. The
Council for Sustainable Development can also form working groups for specific topics and, if
necessary, invite additionalexpertson a topic-related basis.

The High-Tech Forum

The High-Tech Forum was set up by the Federal Government as an advisory body for the
implementation of the High-Tech Strategy 2025, with the advisory mandate being linked to the
current legislative period. The High-Tech Forum has already published key recommendations for
the implementation and improvement of the previous high-tech strategy. 21 expertsfrom
academia, business and society, appointed by the Federal Research Minister, make
recommendations on specific key issues in the form of discussion papers. Because of the
“learning” character of the High-Tech Strategy 2025, the expert council publishes discussion
papers at regularintervals and can propose new topics for consultation. The current
chairpersonship of the High-Tech Forum is shared by a state secretary from the Federal Ministry of
Education and Research (BMBF) and the president of the Fraunhofer-Gesellschaft, which also
houses the office of the High-Tech Forum. A classic advisory process of the High-Tech Forum,
which aims to work as transparently as possible, looks like this: As soon as the High-Tech Forum
has determined a topic based on the political discourse, they form a topic-specific working group
that defines the need for action and draws up a discussion paper that addresses specific questions
and problems. The working group determines how they are going to do the work. For example,
they can consult other experts in workshops or interviews. A representative of the working group
presents the first draft of the recommendations at a plenary session of the High-Tech Forum. The
ideas are discussed and then consolidated, after which a draft of the discussion paper will be made
available on the website for public comment. Both explicitly addressed stakeholders and the
broader public are invited to comment. The comments collected are passed on to the plenary
session of the High-Tech Forum and to the federal departments. Inthe round of state secretaries
on the High-Tech Strategy 2025, the spokesperson of the working group will then present the
recommendations and the comments received, as a result of which the departments can continue
the work and initiate further activities. According to experts, setting up temporary, topic-specific
working groups, which draw up recommendations on a specific issue with the involvement of
other specialists, helps avoid specifications that are too narrow and circumvent the need for
consensus in the committee. This makes decision-making easier. Inaddition, the comment round
and the publication of the discussion paper can strengthen public relations, dialogue and
transparency. Another advantage is the appointment of experts beyond the logic of representing
the “usual suspects”, which prevents entrenched and fixed positions.
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According to the experts interviewed,itisalsoimportanttoagree on how a networkworks
together and how decisions are made. The Bioeconomy Council and the Council for Sustainable
Development have, for example, drawnup rules of procedure in this context. In its rules of
procedure, the Council for Sustainable Developmenthas stipulated thatdecisions should be
made by consensus if thisis not possible using the majority principle.In the opinion of experts,
formal or informal rules of procedure are of great relevance toensure that the opinion-forming
process runs smoothly. This sets out some basic ideas about the goals, working methods and
quorum of the board. Informal rules of procedure can develop over time and through learning
from previous collaboration within the board.

The Council for Sustainable Development

The Council for Sustainable Development is made up of 15 public figures and advises the Federal
Government on sustainability policy. The aim of the committeeis: a) to develop contributions for
the implementation of the German Sustainability Strategy; b) to name concrete action fields and
projects; and c) to make sustainability an important public concern (Rat fiir nachhaltige
Entwicklung n.y.). The Council, which was mandated by the Federal Government, began working in
2001. The Council independently determines its topics and forms of action, for which budget funds
are assigned. For the terms of office from 2010 — 2013, 2014 — 2016 and 2017 — 2019, the Council
has drafted work programmes that are publicly available. The work programmes formulate
political framework conditions, priority advisory services requested by the Federal Government,
and working modalities of the Council. Sections on the structural reinforcement of the idea of
sustainability, key political issues and communication tasks are also included. On 17 January 2020,
rules of procedure for the Council were also adopted, which regulate formalities regarding tasks,
chair, meetings and resolutions, Council bodies, minutes and publications, the Secretary General,
as well as travel expenses and meeting allowances. For example, the rules of procedure provide
for regular meetings, at least twice a year, and support via an office. The Council can also set up
working groups to develop opinions. In order to be able to make decisions, at least two-thirds of
the members have to vote; if consensus is not possible, decisions are made according to the
majority principle. Activity reports that provide information on the work results of individual
mandate periods are available on the website, as are the results themselves. The example of the
Council for Sustainable Development illustrates what rules of procedure can look like, the
relevance of which for successful network cooperation has been emphasised by expertsin a
formal or informal form.

Different outputs can arise from the tasks and coordination processes of the expert councils.
Most of the expert councils and stakeholder forums develop statements,input and discussion
papers, background papers and recommendationsfor action. In some cases, the expert councils
also perform other tasks. For example, the Bioeconomy Council also organised a dialogue with
the public, including a contribution to the Federal Government’s open house, product exhibitions
and an award ceremony. The Council for Sustainable Developmentsupported the organisation of
the peerreviews of the German Sustainability Strategy, the development of a sustainability code
and the founding of a hub for sustainable finance - although it mustbe mentioned thatthe
Council for Sustainable Development has a notinconsiderable, annually determined budget for
the implementation of such activities.

A typical feature of the expert councilsis a publicly accessible webpage thatdocuments their
work and communicates with the public. Especially with regard to the transparency and
recognition of the work of the expert councils, which some of the experts surveyed classified as
important factors for successful networking, this represents a way of communicating work
results and developments in the strategy process - alsowith a broader (professional) public.
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Insummary, it can be stated that expert councils that advise and /or accompany the Federal

Government’s strategy processes have a manageable number of members who, as individuals
with specialist expertise, were often appointed to the committee in a voluntary capacity by the
Federal Government or individual departments. The expert councils mandated by the Federal

Government or by individual departments are usually coordinated by an external office. The
structure of the cooperation of the networks varies. The cooperation of some expert councils
follows rules of procedure that define things like criteria for voting, e.g. the consensus or
majority principle. Outputs from the expert councils primarily focus on background and
recommendation papers, but some includeother activities.

Table 21:

Overview of the examined expert councils and characteristics

Composition

Task

Coordination
and meetings

Mandate and
associated
bodies

Voting
process

Outputs

3.2.2.2

Bioeconomy

17 members from research,
business and society

Advice on the Bioeconomy
Strategy of the Federal
Government

The Bioeconomy Council is
supported by an office and
meets four times a year

Federal Ministry of Education
and Research (BMBF) and
Federal Ministry of Food and
Agriculture (BMEL)

The advice of the Bioeconomy
Council takes the form of (a)
recommendations that are
supported by all council
members and published after
an external review process, and
(b) background papers that are
publicly available on its website

Statements, recommendation
papers, background papers,
dialogue with society

Stakeholder forums

High-Tech Forum

21 members from academia and
society

Recommendations for the High-
Tech Strategy 2025

The High-Tech Forumis
supported by an office and
meets two to three times a year

Federal Ministry of Education
and Research (BMBF), advisory
mandate linked to the legislative
period

Cooperation in topic teams with
defined coordination processes
The work results of the topic
team are presented ata meeting
of the High-Tech Forum, then
released for (specialist) public
comment and finally published
in the form of a discussion paper

Discussion papers

Council for Sustainable
Development

15 members from public life

Developing contributions for the
implementation of the German
Sustainability Strategy, naming specific
action fields and projects, and making
sustainability a major public concern

The Council for Sustainable Development is
supported by an office and meets three to
four times a year

Federal Government

Agreement based on consensus, if not
possible based on majority rule

German Sustainability Code, statements on
the German Sustainability Strategy and
other topics related to sustainability policy,
establishment of the Hub for Sustainable
Finance, nationwide networking of
stakeholders through RENN (Regional
Network Offices for Sustainability
Strategies), funding of national sustainability
projects via the Sustainability Culture Fund,
strategy dialogue on sustainable urban
development and contributions to
sustainable economies

In addition to expert councils, other Federal Governmentstrategies are accompanied by
stakeholder forums, which differ from the expert councils in particularin terms of their
composition and tasks. Classically, asin the DAS strategy process, a draft of a strategy paperis
sent to interest groups within the framework of stakeholder participation, who can take the
opportunity tocomment on the draft strategy. Other actors such as federal authorities and
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institutions, states or municipalities are usually involvedin strategy processes, for example in
the form of federal-state working groups. The establishment of stakeholder forumsrepresents a
way of institutionalising and consolidating the involvement of and coordination with relevant
actors.

With regard tothe composition of the networks, the stakeholder forums differ from the expert
councilsin thatalarger number ofactors are represented and participation is linked to the
organisation, and not to individuals. The Energy Transition Platform Energy Efficiency, which
supports the strategy process of the National Action Plan on Energy Efficiency, brings together
40 to 70 relevant stakeholders from business, civil society, and academia along with the relevant
departmentsand federal states. The National Resource Efficiency Platform and the Business and
Human Rights Working Group of the CSR Forum also have around 40 participants.The number
of participants in the stakeholder forums, who are invited by the responsible departments, is
therefore twice as high as that of the expert councils.

Inthe policy areas of demography and integration, topic-specificworking groups are used to
involve stakeholders in the strategy process. In the political field of demography, the Federal
Government, states,municipalities, social partners, associations,business, academia and civil
society have been collaborating in working groups since the first demography summitin 2012.
The parties discuss and further develop selected topics of the demography strategy. The size of
the working groups varies, but on average around 20 actors are represented in the groups; in
addition tostakeholders, they alsoinclude departments, authorities and institutions.

The stakeholder forums vary in terms of their task, because they are involved in the
developmentas well as the improvementand/or implementation of the respective strategy.
While the Energy Transition Platform Energy Efficiency, the National Platform for Resource
Efficiency and the Business and Human Rights Working Group are primarily used for mutual
exchange and information, the working groups in the strategy processes for the political fields of
demographyand integration are involved in the design of the strategy process, for example in
the concrete development of core project.

In order to reduce the number of participants within a stakeholder forum, topic-specific working
groups can be established within a network. Jacob etal. (2019) recommend this for the further
development ofthe National Resource Efficiency Platform; in other examples this structure is
already beingimplemented, as mentioned. The final report from PolRess I, a project that
supports the implementation and update ofthe German resource efficiency programme
ProgRess with studies, specifically proposes developing the National Resource Efficiency
Platform into an innovation platform with working groups and its own office and funding
programme. This would be similar to that of the Industry Innovation Platforms 4.0 or
Electromobility (note: which has existed since 2019 under the title National Platform Future of
Mobility) (Jacob et al.2019).

The National Platform Future of Mobility

The National Platform Future of Mobility is “the central place for discussing strategic decisions in
the field of mobility” (Nationale Plattform Zukunft der Mobilitat n.y.). With the involvement of
relevant stakeholders, technical expertise and politics, the aim of the National Platform Future of
Mobility is to provide clarification on complex topics, on the basis of which recommendations are
made for politics, business and society. To this end, members of the National Platform Future of
Mobility work together in six working groups, discussing and formulating recommendations for
action. The work of these groups is partly subdivided into sub-working groups. These are intended
to lay the foundation for the development of packages of measures for the design of sustainable
mobility with reliable timelines. The National Platform Future of Mobility, in which actors work
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togetherindependently and voluntarily, was mandatedin the coalition agreement for the 19th
legislative period. In addition to the working groups, a steering committee provides technical and
content guidance for the platform. It meets quarterlyand, as required, brings new topics tothe
platform and provides suggestions for their implementation, controls the work of the working
groups and monitors their implementation, advises on the results and publishes them. The
platform is coordinated by an external, non-partisan and neutral office supported by the Federal
Ministry of Transport and Digital Infrastructure (BMVI). An advisory commission serves as an
interface to Parliament. The results are then presented tothe steering committee by a leader of
the working group. The office supports working group management and leading departmentsin
the operational preparation, implementation and documentation of steering committee and
working group meetings. In addition, thereis an office for the chairman of the Future of Mobility
platform, which brings together and processes the results of the working group and advises the
management of the working group and the responsible departments of the federal departments
on content. The results of the platform’s work are published to make them accessible to a broad
public. The National Platform Future of Mobility benefits from clear objectives and broad
stakeholder participation, which is coordinated by an office and a steering committee.

Other stakeholder forums that accompany national strategy processes are already making use of
the subdivision into topic-specific working groups. For example,the Energy Transition Platform
Energy Efficiency works together in a plenum that meetsregularly and whose meetings are
supported by inputs from various working groups. The subdivision into topic-specific working
groups enables the discussion of detailed questions of central topics. The members of the
working groups are the members of the platform, but additional experts can be consulted if
necessary.

The Energy Transition Platform Energy Efficiency

In order to structure its working methods, the Energy Transition Platform Energy Efficiency has set
up five topic-specific working groups that meet in workshops, discuss detailed questions and
develop recommendations for the plenum. During the development of the National Action Plan on
Energy Efficiency, action fields were identified in a kick-off meeting that collected and discussed
initial ideas for new measures. 100 proposals for measures were collected, evaluatedand
quantified in this process and, according to the Federal Ministry for Economic Affairs and Energy
(BMWi), included in the development process of the National Action Plan on Energy Efficiency. The
working group on financing issues in the Energy Transition Platform Energy Efficiency worked, for
example, in the context of various recommendation papers in an iterative work process, with
three telephone conferences being held to discuss the current status of work. There was an office
for coordinating the creationand formulation of the working paper, which was coordinated with
the “drafting group” and the department and then discussed and evaluated with the entire
working group. Comments and additions could also be submitted in writing afterwards.

A survey presented at the ninth plenary session shows that the motivation of most participantsin
the Energy Transition Platform Energy Efficiency is to be informed and to express their opinion.
While the plenum offers space for open dialogue and an overview of information, the quality of
the dialogue in the working groups was rated positively.

The stakeholder forums are mandated by the responsible federal departments.Similar to the
expert councils, the networks are coordinated by one or more leading departments and/or an
external office. In addition, the network meetingscan, for example, be chaired and prepared for
and followed up by a steering committee or one, one or more chairpersons. In the context of
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planning the meetings, several of the experts surveyedalsoagreed thatitisimportant to
communicate the dates of the meetings and the need for action for the network partnersatan
early stage in order to ensure sufficient time for preparations and internal coordination
(especially by the stakeholders).

According to the PolRess I final report, stakeholder integration was successful in the strategy
process of the national resource efficiency programme; the organisation ofimplementation
workshopsin the national resource efficiency platform for the further development of the
resource efficiency programme being were rated as an innovative interaction formatand a
continuation is recommended for thisreason (Jacob etal. 2019). As part of these
implementation workshops, possible political instruments and measures for the further
development of the strategy were discussed. When consensus or majority decisions are difficult
to achieve due todiffering interests, a stakeholder forum can reach agreement by outlining both
consensus and dissent in an outcome paper. This approach was chosen, for example, by the
Business and Human Rights working group ofthe CSR Forum. This can provide an alternative to
lengthy voting processes where agreement is difficult toreach.

While the majority of the examples described above are used for mutual exchangeand
information, there are also associations of actors who help shape the political process. This is the
case, for example, in the further development ofthe National Integration Action Plan, as
described in detail in Section 3.2.1.1.1. There are similarinsights from the working group
process on the Federal Government’s demographic strategy. Reports on the results ofthe
working groups at the demography summit show that the chairisin the hands of a department
thatis supported by a co-chair of the design partners. The reports are structured differently, but
in principle contain backgroundinformation on clarifying the facts, action fields and goals as
well asmeasures. The appendix also shows transparentlywho was involved in the working
groups. The cooperation in the working groupsis based on a preliminary work plan, which
specifies a work concept, goals and work priorities, as well as composition and work structure.

In conclusion, it can be stated that the composition of the stakeholder forums varies, but they
are generally broader and larger than expertcouncils. It should be emphasised in particularthat
the members are notindependent experts, butratherorganisations thatrepresentrelevant
actorsin a specificarea and are invited to participate independently by the responsible
departments. The tasks of the stakeholder forums vary: on the one hand, there are platforms
thatadvise and accompany the implementation process of a strategy; on the other, in a few
cases, stakeholders are actively involved in the orientation and design of the strategy process. In
contrast to expert councils, an organisation-specific point of view is introduced instead of - or in
addition to - scientific expertise. The workin specialist forums or working groups can be
coordinated through the use of moderators, chairpersons or steering committees. With alarger
number of participants, decisions donot have tobe made according toa consensus or majority
principle; for example, in the Business and Human Rights working group, consensus and dissent
are described inreports.

Interviewed experts who have played arole in different strategy processes emphasised the
challenge of defining a clear task for the network. In particular, the distinction between an
advisory and a participatory function isimportant. A mixture of both dimensionsisnot seen as
expedient. Irrespective ofthe Federal Government’s decision-makingauthority in strategy
processes, the advisory work of a network or committee can play a decisive role - from
statements, tothe naming of concrete action fields, to the collection, evaluation and
quantification of proposals for measures.
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One advantage of a pure expert council is that scientific expertise legitimises advice and a
smaller number of participants facilitates coordination processes and decision -making.
However, there is no broad participation of social actors who can bringin the experience of
relevant stakeholders and ensure social legitimacy. This is a key benefit of a stakeholder forum;
itslarger number of participants can be reduced through the use of working groupsin order to
facilitate coordination processes and decision-making. Disadvantages of a stakeholder forum
include the fact that some interests cannot be brought into the process due toalack of capacity.
A detailed participation process requires considerable timeand human resources from the
stakeholders involved, which smaller organisations often cannot provide. Ifa stakeholder forum
were to be institutionalised as part of the DAS process, it would therefore have tobe ensured
that the effort associated with participation can be managedby all actors and that norelevant
stakeholders are prevented from participating due toalack of resources.
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Table 22: Overview of the stakeholder forums and characteristics
Government NAP Integration Business and Human Rights | Energy Transition Platform | National Resource Efficiency
Demographic Strategy Working Group of the CSR Energy Efficiency Platform
Forum

Com position Working groups with an average Federal working groups 41 experts from business, trade 40 - 70 stakeholders from Over 40 institutions: Business
of 20 actors from the Federal together with states, unions, non-governmental business, civil society, science and associations, environmental and
Government, states, municipalities, non-state organisations, science and affected departments and consumer protection associations,
municipalities, social partners, actors and migrant representatives from relevant countries trade unions, municipal umbrella
associations, business, academia organisations departments organisations
and civil society

Task Discussion and further Development of five core Supporting implementation of the Develop joint solutions and Exchange of information on

Coordination and
meetings

Mandate

Voting process

development of selected topics
of the Federal Government’s
demographic strategy

Ongoing process, which is
coordinated by the Federal
Ministry of the Interior, Building
and Community (BMI); the
working groups are chaired by
other federal departments and
design partners on a topic-
specific basis

Federal Ministry of the Interior,
Building and Community (BMI)

Work planning, which specifies a
work concept, goals and
priorities, as well as the
composition and work structure
of the working groups. The
coordination process within the

projects

Ongoing working group
process as part of the strategy
process for the NAP
Integration, coordinated by
the Federal Commissioner for
Migration, Refugees and
Integration

Federal Commissioner for
Migration, Refugees and
Integration

Within each working group

NAP for business and human rights
and making recommendations for
action

The coordination of the CSR forum is
supported by the Federal Ministry of
Labour and Social Affairs (BMAS).
The working group is headed by the
deputy head of the German Institute
for Human Rights (DIMR) and meets
every two months, alternating with
the IMA

Federal Ministry of Labour and
Social Affairs (BMAS)

Description of consensus and dissent
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support implementation of the
NAP Energy Efficiency

The platform is supported by an
office commissioned by the
Federal Ministry for Economic
Affairs and Energy (BMWi), which
is operated by the German Energy
Agency (dena) and the Institute for
Energy Efficiency at the University
of Stuttgart (EEP). The plenary
sessions take place regularly, and
the working groups meet up to
four times a year, depending on
the need

Federal Ministry for Economic
Affairs and Energy (BMWi)

Within each working group

resource efficiency activities of the
participants as well as support in
the implementation and further
development of the German
resource efficiency programme
ProgRess

Coordination by the responsible
specialist department in the Federal
Ministry for the Environment,
Nature Conservation and Nuclear
Safety (BMU); meetings take place
every six months

Federal Ministry for the
Environment, Nature Conservation
and Nuclear Safety (BMU)
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Outputs

working groups took place in
writing and in individual
meetings

Results reports

Five core projects

Recommendation papers
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100 proposals for measures were
collected, evaluated, quantified,
recommendation papers from the
working groups

Implementation workshops,
recommendation papers
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3.2.23 Starting points for the transfer to the German adaptation strategy

Insummary, it can be stated for this analysis that both expert councils and stakeholder forums
make a significant contribution to various strategy and action planning processes of the Federal
Government. Both network types have clear advantages and disadvantages. [t will be important
for the further developmentofthe Network of Authorities for Climate Change and Adaptation to
develop a common goal and mutual understanding of network cooperation and to communicate
this both internally and externally. Topic-specific cooperation in working groups has the
potential to simplify coordination processes and pool specialist knowledge. The working groups
canin turn develop input thatis discussed in a plenary session. In addition, the need for action in
the form of the time and effort required by the members shouldbe planned and communicated
atan early stage in order to enable the most efficient possible cooperation. This alsoincludes
allowing sufficientlead time for decisions within organisations. In addition, an expansion of the
tasks of the networkis conceivable. In addition to the selection and evaluation of political
instruments, the network can contribute to the development of DAS target definitions. With
regard tothe composition of the network, the examples examined show which stakeholders
should be involved in a possible expansion. This applies in particular to civil society actors, state
and local government representatives, academic experts and the ultimate users of adaptation
policy instruments.

Some limitations of the analysis should be mentioned with regard to the evaluation of the
results. On the one hand, no exhaustive description of institutionalised and permanent networks
thataccompany strategy and action planningprocessesin the Federal Republic could be given,
since networks can be of an informal nature, which implies limited publicly accessible
information. Networks at European, state or municipallevel were alsonotincluded in the
analysis, since strategy and action planning processes at federal level were explicitly partofthe
analysis and these networks often did not accompany any concrete strategy process.

Nevertheless,the examples of other federal strategies show how the role of networks that
accompany a strategy process can be improved and made more ambitious.

3.2.3 Analysis point 3: Non-constant formats for involving stakeholders and the public

3.2.3.1 Selective involvement of stakeholders

Since “wicked policy problems” such as climate adaptation affect alarge number of social actors,
the involvement of relevant stakeholders can contribute toan integrative strategy process and
increase the legitimacy, visibility and acceptance of strategy processes. In addition to the Federal
Government, relevant stakeholdersinclude, for example, federal states, municipalities,
associations, non-governmental organisations, associations, initiatives by citizens, business and
academia. Since the evaluation of the DAS (Gausetal. 2019) and the expertinterviews and
surveys show that the explicitinvolvementofthe non-organised public (i.e. citizens) is viewed
critically from some sides, this report considers that separately. The reasons for this are thatitis
considered difficult to organise local participation from the federal level and that citizens are not
a central target group in the DAS.

The following section presents some examples of the selective involvement of stakeholders in
other strategy processes of the Federal Government, in contrast to the institutionalised,
permanent stakeholder forums discussed in Chapter 3.2.2. As part of the strategy process for the
DAS, in addition to the participation of the Network of Authorities for Climate Changeand
Adaptation, relevant stakeholders are involved in a selective, non-permanent form. In addition
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to a national dialogue event, there are also smaller stakeholder dialogues, project workshops,
online consultations, cooperation exchangesand the “Blue Compass” competition. Cooperation
exchanges for innovative, on-site adaptation solutions and participation processes for heavy rain
preparedness in municipalities wereestablished in individual locations; the database of the
Climate Impacts and Adaptation Competence Centre (KomPass) collects adaptation measures
and suggestions for actors in the field of climate adaptation.

The dialogue formats practised in the context ofthe DAS vary between small stakeholder
dialogues with around 30 participants and events withover 100 participants. The national
dialogue held in November 2019 witharound 200 participants was used by the Federal
Environment Agency to present the results ofthe DAS monitoring report, butalsoto discuss
necessary policy instruments and measures in smaller workshops to make cities, agriculture and
forestry as well as businesslocations and infrastructures more climate-resilient. The results of
the dialogue are shared with the wider publiconline.

Events similar tothe National Dialogue and other participation formats in the context ofthe DAS
also support other strategy processes of the Federal Government. For example, a dialogue
format was also used for the improvement of the BioEconomy 2030 research strategy. In order
to identify focal points for the further development of the strategy, the Federal Ministryof
Research and Education (BMBF) conducted a series ofevents in a dialogue format, which
included congresses, workshops and technical discussions. Relevant stakeholders from
academia, business, politics and civil society were able toattend . The confer ence “Together on
the Bioeconomy” took place in summer 2018, with around 120 participants from academia,
research and organized civil society. The goal: To formulate research needs and expectations for
a new bioeconomy strategy. Participation formats of the conference included an online survey in
the run-up tothe event as well as workshops for which minutes were drawn up, sent for
comments and presented to the responsible department. In addition, there were technical
discussions on individual topics such as bioeconomy and digitisation, whichshows that large
conferences can be supplementedby other event formats in order to offer various opportunities
for inputand to work on relevant topics.

In addition tonational dialogues or agenda conferences, there are also participation formats that
extend over alonger period of time and at the end of which concrete proposals for measures on
specific topics are published (so-called green paper processes). At the beginning of a green
paper process, there are theses, analyses and key questions to which relevantstakeholders can
react within the framework of various event and participation formats. Concrete
recommendations for action are then developed and published from the reactions and
commentsreceived. One advantageofthe green paper process is that it creates acommon basis
for knowledge and discussion. For example, green paper processes have already been carried
out by the BMWi on the topics of digital platforms and energy efficiency.

Green paper on energy efficiency by the Federal Ministry for Economic Affairs and Energy

As part of a green paper consultation, the BMWi has drawn up guidelines for the medium to long-
termimprovement of energy efficiency policy with the participation of relevant stakeholders. In
addition to the National Action Plan on Energy Efficiency adopted in 2014 and parallel to the
Electricity 2030 discussion process, a green paper process on the topic of energy efficiency took
place. The aim: To debate the medium and long-term optimisation of energy efficiency policy with
the participation of associations, federal states, companies, scientific institutions and private
individuals and develop concrete options for action. From mid-August to the end of October 2016,
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theses, analyses and key questions were discussed in statements, dialogue events and an online
consultation. A total of 145 comments from almost 200 respondents were obtained, showing that
the green paper process was well received. The public dialogue events included a joint plenary
round of the energy transition platforms for energy efficiency and buildings, a dialogue event in
Brussels to involve European stakeholders, and four regional dialogue events in Dortmund,
Hamburg, Stuttgart and Dresden. The Green Paper on Energy Efficiency was commented on online
350 times, and all theses were voted on a total of around 24,600 times. An evaluation report
contains opinions and positions resulting from the consultation process as well as an overview of
the approaches for the strategic optimisation of German energy efficiency policy endorsed by the
participating associations, companies, public authorities, research institutions and private
individuals (Bundesministerium fiir Wirtschaft und Energie (BMWi) 2017). Individual agenda
conferences or green paper processes can be part of a broad social dialogue.

As mentioned in Section 3.2.1.1.1, a specialist dialogue like this took place in the run-up tothe
mobility and fuel strategy, after an initial preliminary investigation into the framework
conditions. The processincluded 337 people from around 180 institutions, including
representatives from academia and research, industry and professional organisations.
Participation formats included workshop talks, fact-clarification workshops, specialist talks to
deepenindividualtopics and workshops in which concrete recommendations for action were
developed. In addition, a specialist forum for exchange between the federal and state
governments took place, as well as a two-day practical dialogue for users of mobility in everyday
life. The specialist dialogue took place over several months and, in addition to the participants
mentioned above, political actors alsotook part and exchanged views with relevant stakeholders
about medium- and long-term goals. The specialistdialogue created a kind of network of actors,
which was also integrated into the later strategy process. The proclamation of the participation
procedure for the mobility and fuel strategy as alighthouse project 2012 of the national
sustainability strategy gave this process a high political priority. The participation process was
recognised by the State Secretary Committee for Sustainable Development and identifiedas a
model for dialogue processes (Bundesministerium fiir Verkehr, Bau und Stadtentwicklung
[BMVBS] 2013).

Greatimportance was also attached tobroad participation in the improvementofthe National
Action Plan for the Implementation of the UN Disability Rights Convention. The draft of the
National Action Plan was discussed with relevant stakeholders during th e inclusion days.
According to the Federal Ministry of Labour and Social Affairs (BMAS), the results of stakeholder
participation were included in the updated National Action Plan. The monitoring report,
however, states thatitis not transparentatall points towhat extent the results were taken into
account (Bundesministerium fiir Arbeitund Soziales [BMAS] 2014). In thisregard, the Federal
Ministry of Labour and Social Affairs (BMAS) refers to the departmental principle, which, within
the framework of participation in the development and implem entation of individual measures,
leaves the decision on the type and scope of participation tothe body responsible for the
respective measure. With regardto stakeholder participation,several of the expertsinterviewed
pointed out that if stakeholder participation takes place, itis particularly important to
communicate how recommendations are incorporated into the furtherdevelopment of the
strategy and why certain recommendations or comments may not be included. The evaluation of
the dialogue process on the Climate Protection Plan 2050also points to the relevance of
feedbackloops and feedback following stakeholder participation.
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The evaluation ofthe dialogue process on the Climate Protection Plan 2050

In the course of drawing up the Climate Protection Plan 2050, the Federal Government starteda
broad dialogue process in order to achieve wider acceptance of climate protection measures by
social groups. The federal states, business, civil society and citizens were involved in the
development of measures to achieve the climate protection goals in actor-group-specific forums
and action-field-specific working groups as well as a central, cross-actor committee that
accompanied the entire process and promoted exchange between various stakeholders. The
developed proposal was then submitted to the Federal Minister for the Environment. In principle,
a dialogue process of this scope can be seen as a new and suitable approachto political discussion
and decision-making (Bundesministerium fir Umwelt, Naturschutz, Bau und Reaktorsicherheit
(BMUB) 2017). However, the evaluation of the dialogue process also shows some potential for
optimisation. The legitimacy and selection of actors involved could benefit from a thematic
comparison of the portfolios of the organisations as well as a more systematic and transparent
selection. The weighting and role of smaller associations in the participation process may be
limited by their scarce capacities. This can be counteracted by a low-threshold options such as
online consultations. A lack of clarification of expectations for political decision-making and
feedback can be addressed by a functional description of the process and its formats, clarityand
transparencyin process control and implementation, stakeholder participationin the selection
and prioritisation of individual topics as well as a clear explanation of the goals and options to take
part. In addition, a sufficient time frame s of greatimportance to ensure that the dialogue process
runs as smoothly as possible (BMUB 2017).

3.2.3.2 Participation and information of the public

3.2.3.2.1 Citizen dialogues and online consultations

In addition to stakeholder participation, through whichthe organized publicin particular can be
involved in a strategy process, there are also ways of involving the unorganised public,as well.
Inline with the understanding of citizen participation used in the report on “Citizen
Participation atthe Federal Level”, the underlying understanding here is that citizen
participation has the potentialto bring citizens’ ideas into decision-making and planning
processes without calling into question the sovereignty of governments (Fielitzand Domasch
2017). Until now, participation by the unorganised public has primarily taken place at the
municipal level. Participation of citizens at the federal level is faced with larger coordination and
informational challenges that have tobe included in the design and implementation ofa
corresponding procedure. Nevertheless, there are strategy processes thatare accompaniedat
federal level by the participation of citizens, including, for example, the national resource
efficiency programme ProgRess, “Living Well in Germany” and the mobility and fuel strategy.

Participation of citizens at federallevel: The national resource efficiency programme ProgRess

The update process for the Federal Government’s national resource efficiency programme
ProgRess included the participation of citizensat federal level in the form of the citizen dialogue:
“Discussion Material - Resource-friendly Living: Citizens in Dialogue” (Fielitz and Domasch 2017). In
order to incorporate the opinions and ideas of the citizens into the update process of the National
Resource Efficiency Program, five citizens’ workshops were organised with a total of 200 randomly
selected participants. Participantsdiscussed five different subject areas. In addition to the citizen
workshops, there wasalso online participation on the project website. Following the citizen
workshops and the online dialogue, two participants were sent to Berlin as ambassadors in order
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to formulate citizen advice based on an evaluation report, which ultimately contained twelve
specific recommendations for action and was handed over to the Federal Minister for the
Environment.

The advice was checked by the Federal Ministry for the Environment, Nature Conservation and
Nuclear Safety (BMU) and integratedinto the updated strategyasfar as “possible and sensible”
and shown in the appendix to the strategy. Finally, those accompanying the process interviewed
the Federal Environment Minister to what extent the citizen advice could be incorporatedinto the
strategyin order to ensure the transparency of the process and to give citizensfeedback. The
process was followed by an evaluation of citizen participation at federal level, which made five
recommendations for future citizen participationin updates to the strategy: (1) use different
participation instruments; (2) select citizens at random; (3) interest in content is a greater
incentive to participate than reimbursement of expenses; (4) political commitment is decisive for
the relevance of the results; and (5) strategiesthat require updating can benefit from early
participation (Fielitz and Domasch 2017).

Challenges within such a process are, among other things, that it is costly and time-consuming and
that people are often primarily reached who are already dealing with the topic. One expert
stressed the critical point of creating a knowledge base on which to discuss a complex issue in a
meaningful and effective manner, which is difficult to achieve when involving citizens. The
accumulated experience and knowledge of this participation of citizens at the federal level can
serve as a basis from which future procedures can benefit. A set of citizen recommendations was
also developed for the update to the third resource efficiency programme.

A broad survey process also took place for the “Living well in Germany” strategy, culminatingin
an evaluation from which 12 dimensions of quality of life for Germany were derived.In 2015,
203 citizen dialogues were held in all federal states, major cities, butalso rural communities. In
addition to the citizen dialogues, an online dialogue also took place, as well as a postcard
campaign. The organisers were able toreach 15,750 peopleand incorporate their ideas ofa
“good life” intoa report. That report was then used to create an indicator system that describes
whatisimportant to German citizens for a “good life” and how this can be measured (The
Federal Government 2016).

In addition toworkshops, citizens can also be involved in the strategy process through online
participation formats. Online participation formats are alsoused in the strategy processes for
the German Sustainability Strategy, the National Action Plan for the implementation of the UN
Disability Rights Convention and the Demography Strategy. Schulzand Newig, for example,
analyse the “Mitreden-U” format, which took place in 2010 as part of the strategy process for the
German Sustainability Strategy. They conclude that online consultations have the potentialto
break down management structures and enable meaningful interactions, but require careful
planning and require a cultural change on the part of publicadministration (Schulzand Newig
2015).

The demographic strategy also strives for acomprehensive dialogue process, which includes
extensive online options. The federal and state demography portal brings together existing
activities and initiatives and serves as a means of communicating with the public. Under the
“Mitreden” (“have your say”) tab, anyone interested has the opportunity togetinvolved in the
dialogue on the Federal Government’s demographic strategy. The demographic strategy aims to
reach a sustainable consensus, which alsoincludes a dialogue with the citizens.
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3.2.3.2.2 Visibility, information and transparency

In addition tothe participation of citizens in a strategy process, the question ofhow to inform
the publicabout strategic goals and devel opments, how to make the strategy process
transparent and comprehensible, and how to increase the visibility ofthe Federal Government’s
activitiesisalso relevant. In addition to the tried -and-tested formats of conventional stakeholder
participation “offline”, online formats are gaining in importance these days.

One way to make the strategy process transparent and visible, as well as inform the public, isto
have a dedicated websitethat provides information about the workin the Federal Government,
butalsoabout other actors involved in the strategy process, such as expert councils and
stakeholder forums. The availability of documents, minutes of meetings, position papers and
similar material is of central importance to the transparency and traceability of a strategy
process. Examplesinclude the websites of the Bioeconomy Council, the High-Tech Forum or the
Council for Sustainable Development,the National Energy Transition Platform Energy Efficiency
or the National Platform Future of Mobility. Social media can alsobe used by networks to
communicate with the public.For example, the High-Tech Forumhas its own Twitter account.

In some cases, entire strategy processes are represented by a detailed online presence.Good
examples of thisinclude the website of the CSR Forum, which also provides content on the
strategy process of the National Action Plan for Business and Human Rights, or the Federal
Government’s demography portal. In the Federal Government’s demography portal, action fields
are brought together and supplemented with factual and practical knowledge. The Federal
Government’s High-Tech Strategy 2025 also has a detailed online presence thatprovides
information on the strategy, its missions, action fields, implementation, measures and services.A
list of the 298 measures can be filtered by mission, department and topic.

In order to strategically address theissue of transparency, information and visibility, a
communication strategy can alsobe developed toguide the process, as happened withthe
National Integration Action Plan.

However, offline formats to increase transparency, information and visibility should not be
ignored. The national dialogue “GesprachStoff,” in which the Federal Environment Minister
interviewed organisers to explain how the results were incorporated into the National Resource
Efficiency Program, received positive feedback. The Bioeconomy Council has also organised
offline events toincrease visibility and to inform citizens - for example an exhibition on
“Bioeconomy in Everyday Life”. However, one expertin another strategy process noted that
online participation often reaches people whoare already involvedin the subject matter. Media -
effective competition formats such as the presentation of the Federal G overnment’s CSR Prize or
lighthouse projectsalsohave the potential toincrease the visibility of a topic. Thisidea was
already taken up by the Federal Environment Agency as part of the “Blue Compass” (“Blauer
Kompass”) competition, which awards projects dealing withthe consequences of climate
change.

Even though individual pages on KomPass and adaptation to climate change can be accessed on
the website of the Federal Environment Agency and a German climate protection portal has
been set up, thereisno comprehensive, transparent website or a central contact point for
information and documents relating to the DAS strategy process. Especially today, when there is
increased publicattention due tothe first noticeable effects of climate change in Germany (e .g.
heat waves or severe storms), as well as ongoing protests by groups such as “Fridays for Future”,
communication with the publicis essential for visibility, understandingand acceptance of the
population. In order toincrease the visibility of the strategy process for the further development
of the DAS for a broad publicand to ask the opinion of the German population aboutthe need for
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adjustment,a uniform and separate website for the strategy process could be promoted. The
example ofthe Federal Government’s demography portal is a good example of what such a
portal could look like. It contains facts on the topic, strategy documents from the Federal
Government and other levels or outputs from networkand committee workand offers the
opportunity totake partin surveys and online dialogues.

3.2.3.3 Starting points for the transfer to the German adaptation strategy

Insummary, it can be stated that there are various tried -and-tested formats for selective, non-
permanent stakeholder and citizen participation. Whileagenda conferences, specialistdialogues
or green paper processes are the main options for the participation of the organized public,
citizen workshops and online options play a particularly important role - and can also be
combined at federal level. One clear advantage of broad public participation is that it enables the
exchange of expertise, experiences, ideas and different perspectives from society. These are
required to successfully address a wicked policy problem such as climate adaptation. In
addition, the participation of relevant stakeholders and citizens in a strategy process that affects
a problem affecting society as a whole, such as climate adaptation, provides a sound foundation
and legitimacy for the strategy process. However, the potential “double” participation of citizens
in stakeholder groups and additionally as an individual group should be considered. In addition,
especially with regard to participation by citizens, challenges such as costs, time and a common
knowledge base for a meaningful discussion must be taken into account.

In the context of the DAS, it must be carefully considered whether an institutionalised and
permanent approachto stakeholder involvement underlines the “learning” character ofthe
strategy, whetherselective, non-permanent approaches correspond more to the strategy
process, or whether a combination of the discussed approaches is most effective. In order to
increase the visibility of the strategy process for the further developmentofthe DAS for abroad
publicand toask the opinion of the German population about the need for adjustment, a uniform
and separate website for the strategy process could be promoted. It may be useful to conduct
comprehensive surveys both online and offline (see “Living Well in Germany”). Of course,
possible synergy effects with existing online offers from the DAS (see KomPass, the German
Climate Protection Portal [KLiVO Portal], etc.) should be considered.

3.3 Conclusion

3.3.1 Success factors in the implementation of political strategies

With the insights of the previous chapters, it is possible to identify a number of success factors
for various processes within political strategies.

3.3.1.1 Cooperation between departments

For cooperation and coordination between the ministriesinvolved, itis of central importance to
overcome the widespread departmental thinkingand interministerial competition and to
achieve a higher-level perspective. An effective climate adaptation policy can only be achieved
through the coordinated policies of the Federal Government in various areas. A national
representative at the federal level or national focal point could take such an overarching position
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and ensure coherence through a high-level perspective on the process, identify synergies at an
early stage and avoid duplication of efforts.

Another success factor for good cooperation between departments is personal and political
continuity at the specialistlevel. Coordination both at this technical level and ata higherlevel,
for example through meetings of state secretaries, has proven tobe particularly effective. A
combination of these two bodies enables direct professional exchange and, ata higher
hierarchical level, coordination between departments without lengthy internal consultation
processes.

3.3.1.2 Action planning processes

One decisive success factor for a successful action planning processis a clearly defined goal from
the beginning. On the one hand, this should make clear which goal is to be achieved with the
strategy as awhole and, on the other hand, show what the goal of the action planning and
coordination processis. In particular, the assignment of measures to specific goals is another
factor to clarify in what form the respective measure contributes to the achievement of the goal.
In this way, transparent and clearly formulated goals also serve the implementation of action
plans.

The clear definition of the work assignments is crucial for stakeholder committeesor working
groupsinvolved in the process. This includes, for example, the definition of minimumand
maximum requirements for the output.

3.3.1.3 Networking

Networks and committees, which play various rolesin a strategy process, should take into
accounta number of factorsin order to ensure successful collaboration. This includes alimited
number of members to maintain the ability toworkand make a quorum. In order tointegrate a
broad range of technical expertise and different stakeholder groups,there should be a division
into topic-specificworking groups. The clear assignment and definition of objectives contribute
to result-oriented cooperation in the network. Following from this, itisimportant to create a
common understandingofthe group for allmembersin order topreventlater
misunderstandings and dissatisfaction. For clear conditions regarding the working method and
decision-making, participants can make use of rules of procedure. It can also be stated here that,
under certain circumstances, there is noneed for consensus for a decision-making process; in
cases where no agreement can be reached, the parties involve can documentthe dissentand
addressitin the outcome paper. This approach often preventslengthy processestoreach a
minimum consensus.

All of the experts surveyed emphasised the creation of a space for confidential exchange asan
essential success factor. This also includes transparent communication channels and
coordination mechanisms. Also important for a successful workflow is the early communication
of the procedure and individual methodological steps.This type of predictability and sufficient
lead time before decisions enable internal opinion formation for represented organisations.

Clearly defined roles for chairpersons and coordinators of the network work also contribute to
its success. The entire work process should be kept lean and comprehensible. Too-frequent and
too-detailed information thatis passed on to participants tends tobe counter-productive; too
much information means that the participants are nolongerinvolved in the process.
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Finally, the Federal Government’s recognition of the commitment of the actors and stakeholders
involved is a central factor thatincreases the motivation to participateand maintains it over
longer work processes. Thisincludes feedback as to whether and towhat extent the results and
recommendations for action were included in the further development of a strategy or an action
plan.

3.3.2 Suggestions for optimizing the DAS processes

Inaddition tothese general success factors that apply to the broad range of strategy processes,
various tips specificto the further developmentand optimisation of the DAS process can be
derived from the comparative policy field analysis. For reasons of clarity, these are divided into
procedural, methodologicaland institutionalaspects.

3.3.2.1 Process optimisation

The process of action planning includes the selection and, if necessary, evaluation and
prioritisation of measures. An integrative process for the joint development of measures,
bundles of measures or core projects by departments and stakeholders promises opportunities
for further process development.In order to ensure a functioning workflow with a
comprehensive procedure for stakeholder involvement, it helps to divide the process into
thematic working groups. In this way, the relevant experts and stakeholdersfor specific content
can be involved without excessive participants making the process confusing and difficult to
coordinate. The working groups should each report backto the general plenum, where an
interdisciplinary exchange takes place.

The decision on which stakeholders toinvolve in the process should be based on an initial
structured survey of all relevant stakeholders to get feedback on who isinterested in such
involvement. The distributors of the relevant departments of the BMU and UBA aswell as an
online announcement could be used for this survey.

Beyond the Network of Authorities for Climate Changeand Adaptation, the involvement of
stakeholders hasbeen, up tothis point, largely selective and non-institutionalised. This can
change during the optimisation of the process; itis possible to establish a structured
participation procedure, asis the case in numerous other strategies. Such a comprehensive
stakeholder dialogue includes long-term committees withregularmeetings, defined work
outputand tasks, coordination by a separate office and regular exchange withthe departments.
[t would also include various working groups and suitable formats thatcan be flexibly adapted
depending on the workassignment and process phase. This can create a critical foundation for
the further developmentprocess of the DAS and the measure selection process within the
framework of the APA.

Inaddition to clear target agreements,the APA should also specify clear responsibilities for the
implementation of measuresand includetime and work plans. For the entire course of the
process, it should be ensured thatitis clearly communicated how the respective input will be
used by the departments or the IMAA. Ifpossible, feedback on how the respective comments and
suggestions were dealt with and why comments werenot further considered should alsobe
communicated. The action required and expectations of those involved in the process should
also be defined before the start of a participation process and communicated to all participants.

Publicattention to the political field of adaptation to climate change has increased significantly
in recentyears. In order totake thisincreased interestintoaccount and address the associated
need for information, a central website can be set up for the DAS and the associated processes
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and portals. Such a website can provide an overview of the activities of the Federal Government,
provide all relevant documents, includingrecommendations from any stakeholder committees,
for inspection and comment, and contain links to portals such as the KLiVO portal. This would
significantly increase the visibility of the DAS and the external impact of the Federal
Government’s climate change adaptation activities. A central point of contact for all interested
parties was rated positively in all strategy processes. Public consultations, which can take place
both online and offline, can make a further contribution to the transparent, broad
communication of the goals and activities of adaptation policy. These can increase public
acceptance and understanding of adaptation policies and reduce subsequent resistance to policy
implementation. The possibility of such a structured public consultation shouldbe explored for
the continued action planning process.

3.3.2.2 Methodological optimisation

In terms of methodology, it is possible toderive guidelines to optimise the evaluation and
prioritisation procedure for adaptation measures. The analysis results provide information on
suitable assessmentcriteriathat can be used for an evaluation procedure. As of yet, the
administrative and political feasibility of measures, includingthe implementation costs, and
macroeconomic effects such as distribution and regional policy effects have not been considered.
A new method can take atleast some of these factorsintoaccountand include them in the
assessment. One helpful addition to the evaluation criteria is the provision of key questions that
help the participants to classify the criteria.

There are various options for prioritising proposals for measures that are made as partofa
recommendation by the network of authorities or any other bodies, if such further development
is desired. Itis conceivable todetermine a numberof measurestobe implemented as a priority
based on the evaluations submitted. A previously defined number of measures that have
received the highest rating are passed on accordingly as a priority. Alternatively, points can be
awarded; participants can identify a certain number of measures as having priority by allocating
those points. The measures thatreceived a point from the most stakeholders are then listed as
priorities. Both of these proposals can be implemented without significant additional effort as
partof the selection and evaluation process of the network of authorities. In this case, it would
be important for the resulting priority measures tobe listed as such in the APA and highlighted
from the multitude oflisted measures.

An alternative furtherdevelopment of the APA could alsobe achieved through the development
of clearly defined core projects. Alimited number of such detailed core projects enables
activities tobe focused and at the same time increases the visibility and accessibility of the
measures.

3.3.2.3 Institutional optimisation

The permanent and institutionalised expansion of the previous participation processis suitable
for involving stakeholdersin the DAS and APA process. One option for such an expansion is to
broaden the network of authorities by adding representatives from local authorities, states, civil
society and business. However, this can easily overload the structureand functioning of the
network. A stakeholder committee that complements the networkis therefore a betteroption.
While the network of authorities is set up similarly toan expert council (albeit with alarger
number of members), a stakeholder forum can ensure the ongoing involvementofa wider range
of stakeholders.
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A clear objective and functional description should be drawn up for the network of authorities
itselfand, if necessary, set down in the form of rules of procedure. Asin mentioned in Section
3.2.2.3,itwill be important for the further development of the network to create acommon goal
and mutual understanding of network cooperation and to communicate this both internally and
externally.

In terms of the composition of a stakeholder forum, the selection of participants should be
systematicand transparent.Based on a general query as to which actors would like to get
involved in such a process, the selection can ensure thatall relevant stakeholder groups are
represented and thatpositions/stakeholder groups with few resources are alsointegrated. In
order to achieve amanageable size, the stakeholders involved should be divided into content-
related working groups. In these working groups, an overlap with the network of authorities is
conceivable and sensible. Topic-specific cooperation in working groups has the potential to
simplify coordination processes and pool specialist knowledge. The outputs generatedin the
working groups should in turn be discussed in the plenum in order to create a coherent overall
process.

One clear advantage of broad stakeholder and citizen participation is that expertise, experiences,
ideas and different perspectivesfrom society can be exchanged. Such an exchange isrequiredto
successfully address a wicked policy problem such as climate adaptation. In addition, the
participation of relevant stakeholders and citizens in a strategy process that affects a problem
affecting society as a whole, such as climate adaptation, provides a sound foundation and
legitimacy for the strategy process. [t should be added, however, thatsuch an approach requires
a considerable amount of additional resources.

In addition, selective participation through events should alsobe maintained. The analysis
encountered repeated emphasis on the importance ofa platform for exchange and networking
between actors. Itis particularly beneficial to see which activities are carried out by other actors
and who the relevant contact persons are. Permanentinvolvement like this, in combination with
supplementary dialogue processes, represents a sensible improvement to the DAS processand
canincrease its legitimacy, acceptance and visibility.

Based on the analysis results,a more fundamentalreorientation of the DAS and the APA itselfis
also recommended in order toachieve a higher level of ambition in German climateadaptation
policy. The noticeable effects of climate change mean an increased need for the implementation
of effective adaptation measures. The transition ofthe DAS into such an implementation -
oriented phase requiresstronger political backing and corresponding institutional integration. A
strategicrealignment of the DAS along the guiding principles and /or core goals, developed in
cooperation with the IMAA and other stakeholders, is therefore recommended. This would allow
a bundling of activities and actors as well as the linking of differentlevels, specifically the levels
of the federal states, municipalities and civil society. With the help ofa clear definition of goals,
the joint pursuit of these objectives by the stakeholders involved would be promoted, as would
the development of increased implementation and cooperation dynamics. The focus of activities
along missions or core projects would also increase the visibility and external impactof German
climate adaptation policy. This could address one of the most common challenges thatbecame
clearinthe examined strategy processes: Ensuringeffective coordination of the many individual
measures with one another and the targeted alignmentof numerous activities. The process
could also address conflicting goals and make use of synergies. Overarching guiding principles
like these should be developed together based on input from the network of authorities,
technical experts and other stakeholders.

125



CLIMATE CHANGE Improving the German Climate Adaptation Strategy

4 Recommendations for the further development of the
DAS

This chapter works out a concept for the improvement of the DAS based on the consolidated
findings of the previous analyses. Thisincludes reasons and recommendations for optimising
policy design in German climateadaptation policy, improved stakeholderinvolvement and the
increased integration of different policy levels.

The options for the optimisation of the DAS presented in this chapter relate to various aspects
and levels of German climate adaptation policy. One important focus of this project was to
provide tips for optimising the DAS policy design. These include various elements, including
selection and evaluation processes of policy instruments for the Adaptation Action Plan (APA).
This chapter first discusses how these processes can be improved overall for the APA and then
specifically explains how the process of evaluating policy instruments throughthe agency
network canbe improved. For this purpose, concrete recommendations are made astohow a
new procedure could be optimised with the cooperation ofthe network of authorities.

One further aspect of optimising the policy design addressesthe involvement of actors in this
concept, including the continuation of participatory processes. In addition, the chapter explains
the impetus for the design of a policy mix in German adaptation policy based on the scientific
literature. Thisincludes, in particular, the procedure for individual instruments and
combinations ofinstruments.

Recommendations for overarching aspects of adaptation policy, which are set outin this
concept, include,among other things, the improvedvertical integration of adaptation policy.
Furthermore, thisreportreferstothe process for formulating a vision for a climate -resilient
Germany 2060 set down in the second progress report on DAS and explains what potential
effects the results of this process can have on policy design and especially the development of
adaptation measures.

4.1 Evaluation andselection processes for adaptation measures

One central aspect of policy design is the creation of an optimised catalogue of measuresin the
form of the Adaptation Action Plan (APA). Part ofthe development of this action planis a
selection and evaluation process for the policy instruments and instrument combinations. The
following sections provide guidance on how to streamline this processtoarrive at an effective
and efficient policy mix.

A number of ideas for an optimised approach to such processes can be derived from the analyses
carried outin the research project and the reflection on the selection and evaluation procedure
for the policy instruments of APA I11. At various points in the comparative policy analysis, the
benefits of an integrative approach toaction plan design processes characterised by extensive
involvement ofa wide range of stakeholders were highlighted. Such abroad-based process
would go beyond the involvement of the network of authorities and involve other stakeholders.
This process would involve experts from relevant specialistareas, those involved in the
implementation of measures and particularly affected population groups. This would take more
work and resources to coordinate the process — however, extensive preparatory work for the
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selection of measures can facilitate their laterimplementation and increase the quality of the
APA.

For the selection of new policy instruments and measures within the framework of an optimised
policy mix in climate adaptation,a detailed consideration of the existing measuresisalso
required. Otherwise, so-called “layering” can occur, in which new instruments and combinations
of instruments are added to existing policy instruments withoutan overarching view of possible
interactions and the long-term consistency between theseinstruments (Ekvall etal. 2016). The
basis for a selection process that prevents such a misalignment is provided by the results of the
Climate Impact and Risk Assessment 2021 for Germany (KWRA). The urgentand very urgent
needs for action in thatreportare based on the analysis ofthe importance of climate impacts,
the effectiveness of existing and more extensive adaptation measures as well as the probable
duration of adaptation. In this way, the report presents existing adaptation planning, towhich
the selection of new instruments and policy mixes should be geared. This offers an approach to
avoidinglayering and using new instrumentswhere there is a clear need for action.

A clear structural improvement of the APA can take place through the developmentand
selection of clearly defined and prioritised core projects. With such an approach, alimited
number of core projects thathave been worked out in detail, each comprising various activities,
would enable measures and activities to be focused. At the same time, the visibility and
accessibility ofthe adaptation policy can be increased in this way compared to an extensive list
of individual measures asin APAIII. The establishmentofthe Centre for Climate Adaptation can
be seen as an example of such core projects due to the scope of activities and range of
stakeholders addressed. Further core projects should be geared in particular tothe urgentand
very urgent needs for action identified in the KWRA.

A selection of political instruments and policy mixes should alsobe based on a transparent
evaluation process in the action planning for the implementation of the DAS. In general, such
evaluation procedures serve the purpose of bringing a higher level of objectivity into the
political process by basing decisions on concrete criteria and indicators. A multi-criteriaanalysis
(MCA) is the most suitable method for such a procedure in the field of climate adaptation. In
such an analysis, both qualitative and quantitativeinformation can be integrated. Since many
effects and goals of climate adaptation measures are difficult to quantify (e.g. reduced health
damage from heat), methods such as a cost-benefit or cost-efficiency analysis are usually much
less suitable in this context.

Of central importance for the implementation ofan MCA is the development of a list of criteria
and indicators, which can be used to estimate the likely effects of an instrumentor a measure,
record uncertainties and present possible conflicting goals. An MCA in the area of climate
adaptation can alsointegrate aspects such as the urgency ofimplementing a measure, positive
co-benefits and advantages even into the framework, in the absence of (strong) climate change
impacts. The development of this catalogue and the evaluation methodology should be carried
out in a participatory process involving the relevant actors - in particular the later decision-
makers. Such an approach can ensure the compatibility and acceptance of the evaluation results
in the political process. For German adaptation planning, this means thatan assessment
methodology, the criteria and assessment basis should be coordinated with the Interministerial
Working Group on Adaptation (IMAA) and the network of authorities.

Inaddition, in an MCA-based assessmentprocess, different climate changescenarios can be
considered and the properties of policy instruments can be assessed in light of these scenarios.
For a further developmentofthe assessment procedure in the context ofthe APA, itis
particularly appropriateto use the characteristics of climate change developed in the KWRA and
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used for the assessment of climate risks and adaptive capacity, referred to as optimisticand
pessimistic cases. These two scenarios represent importantbasicassumptions on the basis of
which instrumentsare evaluated. In this way, proposed policy instruments and measures can be
analysed in terms of the extent to which they are effective, efficient and flexible in an optimistic
and in a pessimistic climate change scenario. Such an application of different climate scenarios
was also put forward as a recommendation in various discussions with international experts in
climate adaptation planningin order to show a range of possible measures and their potential
effectiveness.

In general, when implementing an assessment procedure for the APA, itis advisable toinvolve
experts and other stakeholders more widely. This was noted as helpful in numerous discussions
with experts, and the network of authorities also suggested involving additional expertsin the
process. This can be done, for example, with the helpofa structured expert survey before the
start of an evaluation process and the involvementofrelevant experts and actors based on this.
The validity and acceptance of the results can be strengthened by taking into account different
perspectives associated with such an approach.In addition, through the additional involvement
of the state level, possible incoherences or conflicting goals with activities located there can be
identified at an early stage.

With regard tothe handling of deviating assessments by those involved in an MCA, experts
recommend, instead of using the average value ofindividual assessments, to consult with the
evaluators tocheck what the different assessments resultfrom (e.g. differentlevels of
knowledge or different understandings of terms). The objective should be the development of
joint evaluations through discussions among the involved experts. When dealing with
uncertaintiesin the assessment or with regard to the foundational data, these uncertainties
should be presented transparently at every step.

A frequently voiced criticism of these evaluation methods based on the opinions of experts
relates to their subjective character. An optimised procedure should therefore relateas much as
possible to scientificanalyses, modelling and studies. However, this would entail a considerable
expenditureofresources, as such scientific knowledge bases for evaluating the effectiveness and
other properties of numerous adaptation measures are not yet available. Carrying out extensive
research or new studies for all proposed instruments of the APA cannot be integrated into the
corresponding processes. On the other hand, one potential, pragmatic approach with limited
resourcesis the evaluation of the measures by experts and stakeholders based on defined
criteria. Subsequently, those instruments for which there is (strong) dissent in the evaluation
are analysed in more detail using specialist studies, empirical research, modellingor similar
methods. Potential sources here can be insights gained through the implementation of similar
instruments abroador atregional level.

The subjectivity of assessments by experts can be further reduced by integrating the assessment
by actors from different backgrounds, perspectives and interestsinto the process. This includes
the users of instruments as well as particularly affected and vulnerable groups. This aspectalso
speaks for extended participation in the evaluation processes of adaptation measures.

Evaluation criteria

As already mentioned, the evaluation criteria are a central factor in an ex-ante selection and
evaluation process for political instruments, measures or policy mixes. The determination of the
effectiveness of the measures was in the foreground of most of the ex-ante evaluation methods
examined in this project. In addition to the effectiveness criterion, the analysesconsidered
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included the economiceffects, acceptance and legal feasibility of measures. For the evaluation of
policy instruments for climate adaptation, the criteria of macroeconomic effects, possible
positive contributions to socio-ecological goals and political and legal feasibility should be
considered as possible additions to the catalogue of criteria.

There is further optimisation potential with regardto the criteria of coherence and possible
synergy included in the previous evaluation process of instrument proposals for APAI11. The
evaluation ofindividual measures based on these criteria proved possible only toa limited
extent; this process has restricted application toindividual policy instruments and instead a
consideration ofthe instruments as awhole isnecessary. It is possible to impr ove the evaluation
process, for example, by using the strategy impactassessment (“Strategiefolgenabschatzung”,
SFA)developed by the UBA. With the help of this tool and by applying a comprehensive analysis
of possible interactions betweenthe various policy instruments across all action fields, it is
possible to significantly improve the quality of the policy mix. These analyses should not only
relate toimpacts on other adaptation activities, but also consider implications for environmental
and social policy goals.

Also relevant for the evaluation of adaptation measuresis the timeframe for the developmentof
effects,i.e. how much lead time a measure needs before it becomes effective. Tothis end, it is
possible to work out a timeframe-based prioritisation for the APA. Here, too, the work of the
KWRA can be built on, where an assessment of the adaptation period with regard to individual
climate effects was an essential part of the classification of urgent and very urgent action
requirements. Based on these findings, the temporal prioritisation levels of the individual
measures can be defined in the framework of APAIV.

4.1.1 Recommendations for the possible design of a new procedure with the network
of authorities

A structured evaluation process for political instruments and policy mixes for climate adaptation
was implementedrecently in Germany. This will continue in the future with the participation of
the Network of Authorities for Climate Change and Adaptation (The Federal Government 2020).
The central actors in this context are the network partners, i.e. representatives of the various
authoritiesinvolved in the network. Based on the reflections of the project consortium and the
feedback collected from those involved, it is possible to work out guidelines for the
methodological and structural optimisation of the evaluation process and improve the policy
design.

For a successful process, itis essential that its methodology and objectives are clearly
communicated from the start. In addition, there needs to be a common, uniform understanding
of the concepts by all those involved. A failure to do so will resultin discrepancies in the process,
which can limit the validity of the results. The foundation of a new procedure must therefore be
the creation of a uniform understanding of the objective, the methodology and the evaluation
criteriaamong all those involved in order to ultimately arriveatajointand - as much as
possible — objective evaluation. Comparable evaluation results across the various subject areas
can only be achieved with a congruent foundational understanding. Before the start ofa new
procedure, the tasks of the partiesinvolved should therefore be explained and discussedin
detail. In addition, evaluation steps should be piloted before all network partners apply them.
The potential end result ofthe procedure should alsobe presented and explained to those
involved in advance in order to ensure that all parties share a common understandingofthe
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task. In this way, it can be made clear how the evaluations will be used and how this contributes
to the ultimate objective of the process.

Anotheraspectthatneedstobe considered in order toensure the highest possible level of
objectivity is the varying degree ofinvolvement of the different authorities. For example, in the
process of developing instrument recommendations for APAII], this led toa widely varying
number of policy instruments in the relevant subject areas.As part ofa new procedure, a so-
called “gap analysis” should therefore be carried out after the first round of voting; this process
can examine towhat extent there are major discrepancies in the number of proposed
instruments in the relevant action fields. In this way, any weaknesses in the instrumentpre-
selection can be identified and addressed withadditional suggestions.

A close connection with the results of the KWRA isrecommended for the entire procedure of
selecting and evaluatingadaptation instruments. The need for action derived from this analysis
and the assessment of the adaptive capacity provide a suitable basis for the next action planning
process.In addition to this need for action, options for more far-reaching adaptation, i.e.
additional adaptation measures, have already been compiled in the analyses of the adaptive
capacity.

In addition, ensuring transparency for all those involved is of greatimportance. On the one hand,
this concerns an early involvement of the network partners in the detailed developmentofthe
methodology. Here itisimportant to obtain feedback from the network partners during the
development ofthe tools and the procedural steps and tointegrate this into the further
development ofthe methodology. Procedural transparency should also include information on
which authorities are involved in the various thematic working groups and are asked to make an
assessment. Therefore, topic-specificoverviews of the institutions and, if necessary, external
expertsinvolved should be created and shared with the network partners. This would enable
those involved to communicate and, if necessary, consult with each other.Itis also
recommended to extend transparency to the handling of feedback from network partners. It
should be disclosed how individual feedback was dealt with and why certain comments were
not included.

The clear objective of the procedure should be to develop a result that is coordinated and
supported by all those involved. In order toachieve this, detailed coordination and discussion
processes should be scheduled. In the case ofa topic such as the evaluation of political
instruments and measures, which is highly complex, processing by individuals is often prone to
strong subjectivity in individual evaluations. This requirement means that detailed discussion
rounds for the various subject areas are of great relevance. As part of these events, content -
related debates can be held and all those involved given the opportunity to explain the technical
justification of their assessments. Such a professional exchange should be the core of anewly
designed, consensus-oriented procedure. This procedure not only ensures a higher level of
objectivity, butis alsomuch more accessible for the participants than filling out an evaluation
form on their own.

The procedure can also be improved by taking greater account of the current status of political
instruments at the level of the federal states. In the past, these werenot considered ina
structured manner. Whilethere are already numerous exchange committees and coordination
between the federal and state levelsfor individual action fields of the DAS, especially in the
water cluster, this has notbeen the case in many areas so far. In order to avoid incoherence,
duplication or negative interactions between these levels, the scope of the procedure should be
expanded. This could be achieved, among other things,by involving representatives of the
federal states in the overall process.
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Another starting point for improvementis the collection and pre-selection of particularly
innovative and effective instruments. These are usually characterised by a greater “depth of
intervention”, which can make it more difficult for the networkmembersinvolved in the process
to reach a consensus. The mentioned establishmentof subject-specific working groupsin the
networkis one way of improving the integration ofinnovative, systematicand effective policy
instruments. Within theseworking groups, political instruments can be selected and evaluated
in separate discussion and voting rounds before they are presented and accepted in the plenum
of the overall network. In addition, people with technical expertise outside the network can be
included in such working groups without the size of the group becoming an obstacle to goal- and
consensus-oriented discussions.

Inaddition, itis important to take into account the varyinglevel of scientific knowledge
regarding various policy instruments. While there is already scientificknowledge on the mode of
action for numerous adaptation measures, thisis not yet the case for others. Accordingly, with
thelatter instruments, more discussion with experts should be encouragedin order to take a
closerlook atinstruments thatare less easy to classify in discussion groups.

An addition to the previously used evaluation criteria also represents a possibility for the further
development ofthis procedure. The application of exclusion criteria for adaptation measures
(such as the avoidance of maladaptation or coherence with socio-ecological objectives) could
also be defined for German climate adaptation measures. Another option here isan approach
based on the EU taxonomy for sustainable finance; itappliesa “dono significant harm” (DNSH)
principle for environmental or social policy goals for all adaptation measures. Such an approach
hasthe potential to significantly increase the coherence of adaptation policy with other political
objectives and toavoid negative trade-offs. In addition to this approach, a stronger comparison
between the individual adaptation measures in one action field and the other action fields with
regard topossible conflicting goals or synergies isrecommended.

The feedback from various network partners after completion of the last evaluation process also
indicates thata certain amount of prioritisation of the selected policy instruments is desired at
the end of the process. Potential implementation options here are the development ofa “top ten
list” of the instruments considered essential. Alternatively, a temporal prioritisation could be
established, whichin turn tiesin with the urgent need for action identified in the KWRA and
takesup the adjustment period documentedthere.

4.2 Procedure for designinga policy mix

The design of a policy mix for climate adaptation can be based on a wide range of action
planning by the federal and state governments. The term “policy mix” primarily refers tothe
interaction of policy instruments that should be coordinatedand complement each other. In this
understanding, policy mix is an instrument-oriented expression. This is consistent with the fact
that conceptual clarifications on the policy mix of the German climate adaptation strategy have
been made, especially for measures and policy instruments (Blobel etal. 2016). Measures are
generally the actionsrequiredto achieve climate adaptation goals. Measures can include actions
of private or state actors or concern actorsin the “third sector”, which reflects the wide
spectrum of non-profit organisations. Political instruments are the possibilities for the state to
exertinfluence sothat the necessaryactions (measures) actually take place. Policy mix
according to this understanding emphasises the interaction of several policy instruments (e.g.
the combination of regulatory and informational instruments) for the implementation of
necessary measures. The goals of climate adaptation are desired future states that address the
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reduction of negative consequences of climate change (or take advantage of the potential
associated with climate change).

The instrument orientation of such an understanding of policy mix is entirely consistent with
policy designresearch (in summary Howlett and Mukherjee 2018c, Howlett 2019b). This is why
the internationallyleading policy design researcher Michael Howlett (2019a) subtitled his short
textbook with the phrase “Choosing the Right Tools for the Job.” The long version of the textbook
(Howlett 2019b) also emphasises the importance of policy instruments through the subtitle
“Principles and Instruments”. Nevertheless, the systematic consideration of policy design
research resultsin an approach tothe design of a policy mix that goes beyond the instrument-
oriented understanding. For policy design research, a single policy basically consists of
statements about goals and instruments that are formulated on several levels of abstraction.
According to this, a single policy is already a complex set of goals and policy instruments that
can be broken down into abstraction levels. Policy design researchthereforealso differentiates
policy integration according to goals and instruments and uses differentcriteria for this
(coherence for the integration of goals and consistency for the integration of instruments). This
necessarily results in the understanding of policy mix asa combination of atleast two “policies”,
each of which is complexinitself (e.g. the typical six-field matrix per policy, Howlett 2019b, p.
45,i.e.in principle atleast 12 fields in combination) and which, ideally,have a high level of
political integration, overall coherent goals and consistent politicalinstruments.

Previous projects on DAS action planning have often either completely ignored this
understanding of the policy mix (e.g. Blobel etal. 2016) or only partially taken itintoaccount
(e.g.Hetzet al. 2019). In the publication on the “Proposal for a Policy Mix for the Climate Change
Adaptation Action Plan,” Blobel etal. (2016) focus on the combination of steering instruments
and measures of climate change adaptation. The fact that a policy mix, according to policy design
research, actually requires the combination of at least two “policies” was not systematically
considered. Hetzetal. (2019) deal more intensively with the diverse possibilities of designing a
policy mix, but donot systematically use the understanding of policy mix according to policy
design research for the development of a procedure for the analysis and evaluation of political
instruments. Policy integration requirements were reflected in the selection of criteria for the
analysis and evaluation of instruments (the criteria of effectiveness, flexibility and efficiency,
and above all: coherence and synergy potential, Hetzetal. 2019). With these conceptual
clarifications and this brief characterisation of the initial situation, the following formulates
some pointers for the procedure for designing a policy mix.

4.2.1 Instructions on how to proceed with individual instruments and combinations of
instruments

As mentioned, policy design research is geared toalarge extent to the requirements of the
overall policy integration of goals and policy instruments in the sense of a mix of several
“policies”. For the policy and practice of climate adaptation,however, it can be assumed that
work on individual instruments and instrument combinations (withina single policy) will also
continue tobe of greatimportance. The reasons for this include the following:

» Additional priorities for analysing the effectiveness of policy instruments: The Federal
Government’s second progress report on the Germanadaptation strategy for climate change
emphasisesthe critical importance ofan improved “effectiveness assessment when
developing measures for the adaptation action plan”. (The Federal Government 2020; p. 52).
Analyses of the effectiveness of measures are favoured by the focus on precisely defined
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individual possibilities for the state to exertinfluence. In view of the large number of
measures and statements on political instruments in APA 11, it will be necessary to focus
further on the political priorities already formulated when carryingout assessments of the
effectiveness of political instruments, not leastin order to keep the expenditure for
assessments of effectiveness within a manageable framework (there are also ethical limits to
experimental designs in political processes23).

» Careful and flexible approach to instrument combinations: The network of authorities has
increasingly dealt with issues relatingto the development of a policy mix for climate
adaptation (Hetzetal. 2019).In doing so, ithas focused on combinations ofinstruments
rather than a policy mix based on policy design research. The application ofthe above
criteria toselected action fields of climate adaptation led in particular to statements on
individual instruments as well as the supplementary (and rudimentary) consideration of
instrument combinations. This status of workin the network of authorities suggests a
cautious future approach to greater consideration of combinations of instruments. In
particular, the question arises as to whether combinations should only be of more systematic
importance after the analysis of individual instruments (as an “add on” so to speak) or
earlier. It makes sense to test an early observation ofinstrument combinations using an
example topic or test case in the network of authorities (cf. the test example in Hetzetal.
2019).

Demanding new tasks already lie in an improved assessment of the effectiveness of individual
policy instruments and in the increased - and earlier — consideration of instrument
combinationsin the work of the network of authorities. Even ifthe understanding of the policy
mix is primarily instrument-oriented, numerous new challenges arise. Concrete solutions must
be found using appropriate precautions and working methods (taking intoaccount the
capacities of the actors involved). The following further raises this level of sophistication by
exploring the requirements for designing a policy mix according to policy design research.

4.2.2 Guidelines on how to proceed with a policy mix according to policy design
research

Improved assessments of the effectiveness ofindividual instruments and an increased focus on
combinations ofinstruments presuppose that there tend tobe coherent targetstatements
between the relevant “policies” - and that questions of effectiveness and consistency are
obvious, as a result. For the further developmentofthe DAS action planinline with the
statements of the policy design research, the formulation of clear goals as well as the analysis
and evaluation of the coherence of target statements for the clusters and action fields should be
given more attention. The central indication of policy design research on how to proceed with a
policy mix is that goal and instrument analysis mustbe systematically separated and then
brought together again. Previous efforts on the policy mix for climate adaptation has worked in

23 One of the most common ethical concerns when estimating the efficacy of an experimental design is the
withholding of potentially useful interventions (e.g. climate adaptation measures) from the control group
(Lewis 2020). Withholding information or disinformation (e.g. about potential climate risks) from the
control group to ensure independence from the experimental context also raises ethical concerns, as this
could increase negative effects (e.g. climate damage) and violate the right to self-determination (Lewis
2020). Allocation of appropriate participants to the control group and the group receiving the potentially
beneficial treatment, as well as ensuring a controlled experimental design, therefore imposes ethical limits
onassessing the effectiveness of interventions with a social context (such as climate adaptation
interventions).
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this direction (cf. the extensive work on target analysisin climate adaptationin Hetzetal. 2019);
however, a systematic differentiation and subsequent integration of target and instrument
statements have not taken place. The following section explores the direction that such a policy
mix analysis could take according to policy design research and provides two guidelines:

» Coherence analysis of goals: The completed procedure for the analysis and evaluation of
policy instruments in the network of authorities for the APA Il already considers the
criterion of coherence for individual instruments. [t was examined towhat extent therewas
a contradiction betweenthe expected effect of the instrument and the goals of other federal
strategies. This was, therefore, a question of the possible, unintended negative side effects of
the instrument. This test was carried out verbally and argumentatively. There were no
systematic, content-specific targetstatements as guidelinesfor completing the coherence
check of an instrument (such asin the case of the use of “Sustainable DevelopmentGoals
[SDGs]”and concrete target statements derived from them [“targets”]). Policy design
research suggestsreplacing thiskind ofrudimentary, minimal coherence analysis with a
more systematicanalysis that compares target statements at multiple levels of abstraction in
multiple policies and examines their relationships. A process on SDGs and targets canlead to
a maximum programme of coherence analysis for targets. It is characteristic of the maximum
programme of the coherence analysis that the DAS action planning aims for a deductively
determined and representable system of targets. The target system would include all
clustersand action fields would be formulated in a comprehensible way on the three levels
of abstraction: policy, programme and measures. It should also provide positions between a
minimum and maximum programme of the coherence analysis of targets. For example, there
is the option to limit the ambition of formulating a coherent system of objectives to the
“water” cluster.

» Consistency analysis of instruments: Even coherent goals for climate adaptation can lead to
inconsistent combinations ofinstruments ifinstruments develop effects under changed
framework conditions that were not taken intoaccount when they were introduced (so-
called “drift” as changed effectiveness due to changesin the framework conditions of
instruments as well as inconsistency of instruments due to the insertion of new instruments
intoan existing programme). The consistency analysis of instruments therefore addresses
the connection between instruments, on the one hand, and the framework conditions under
which they develop their effectiveness individually and in combination, on the other. This
canalso include the previously used criterion of synergy potential. The criterion of synergy
potential refers to the extent to which climate adaptation effects can be expected in other
DAS action areas. The criterion of synergy potential in this way addresses the possible
positive side effects of an instrument.

According to policy design research, the consideration of a policy mix should lead to extensive
changesin the previous procedure for the analysis and evaluation of policy instruments in the
network of authorities. Changes mainly affect two starting points in the DAS action plan: (1) the
formulation of the target statements on the three abstraction levels (policy, programme and
measures); and (2) the analysis and design of a coherent target system - either for the DAS
action plan as awhole or for individual clusters and action fields. Taking intoaccount the
coherence of goals and the consistency of instrumentsacross several -i.e. atleast two - policies
means that the assessment process asawhole and in principle hastobe re-addressed. However,
some elements will presumablybe included in a new process in a more or less modified form.

It should also be noted that amodified approach to policy mix design according to policy design
research does not necessarily lead to a highly modified presentation of the results of the work of
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the network of authorities as a contribution toaction planning for adaptation. For example, APA
[11 basically follows the principles of the policy mix (e.g. through the integrative orientation
towards clusters, e.g. water). What s striking is the combination of more technical statements,
which are presented very condensed in tabular form, with a textual or argumentative
presentation of the “political focus”. In the second progressreportand APAIII, however, target
statements on climate adaptation have not yet been assigned any particular importance. A
modified approach to policy mix design based on policy design research does not necessarily
imply that the design of DAS reports will change. However, target statements systematically play
a greaterrole in the process of working out plans.

4.3 Stakeholderinvolvement and participation processes in the
development of a policy mix

So far, there hasbeen no consistent involvement of actors outside the network of authorities as
partof the DAS processes. Currently, only selective participation existsin the form of dialogue
formats, including the national dialogue on the consequences of climate change in Germany. It
hasalready been mentioned thatinvolving a wide range of stakeholders in the action planning
process can improve the policy design of climate adaptation policies.Various factors speakin
favour of establishing a permanent, institutionalised process for involving stakeholdersin the
process of developing the APA.

The already clearly visible, sometimes devastating effects of climate change in Germany
illustrate the need for the timely and effective implementation of adaptation measures. In some
cases, especially in the case of those measures that have a high level of intervention or are part
of a transformative adjustment, these will be associated with sometimes strong conflicts of
interest. In order tobe able to take up and address these conflicts at an early stage, appropriate
space is needed; this can be created by a stakeholder committeethat meetsregularly. The long-
term involvement of a wider range of actors can make a critical contribution to placing the APA
and adaptation policy as awhole on a broader societal basis.

In addition, the results of the KWRA show that, in relation tovarious climate impacts, the
possibilities of transformative adaptation to climate change should be considered. Strong
changes and innovations are associated with this type ofadaptation. Both developments are
drivenin practice by different actors (pioneers and promoters). The development,
implementation and dissemination of transformative adaptation measures can only take place
through actor constellations that combine different resources and competencies (Heyen 2019).
The networking and integration of relevant actors is therefore repeatedly emphasised in the
context of a transformative (adaptation) policy (e.g. Heyen 2019 and Fedele etal. 2019).

The establishment of a stakeholder forum with the associated work processes represents a way
of institutionalising and consolidating this integration of and coordination with relevant actors.
Such a body can ensure the permanent participation of representatives of the municipalities,
federal states, civil society and business. In terms of the composition of a stakeholder forum, the
selection of participants should be systematicand transparent. Based on a general query as to
which actors would like to get involved in such a process, a selection can then take place to
ensure thatall relevant stakeholder groups are represented.

The vision process documented in the second progress reportis a good way to ensure the
permanent involvement of stakeholders. Such a process requires the participation ofa number
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of actors in different phases, using appropriate formats. This opens up an opportunity to
continue the network of actors that emerged in this process and to integrate it into the policy
design process at various points. The vision process can in this way serve as the foundation for a
permanent, structured participation process of adaptation policy by a stakeholder committee.

Using the objectives of stakeholder forumsin other policy areas, it is possible to come up with
guidelines as towhich objectives can be processed with such a format. The primary task of this
type of committee is usually to clarify the facts on complex issues and to make recommendations
for action. These recommendations can contributetothe optimisation of a policy mix in climate
adaptation.

The establishment of such abodyincludes various aspects that are tobe defined in advance by
the IMAA. Thisincludes the desired composition of the body, the definition of tasks and work
output, the option of coordination by an office, the frequency of meetings and reporting tothe
IMAA. In ongoing phases of the establishmentand later the work of a stakeholder comm ittee, the
appropriate formats must be adapted to the process and the intendedresults. Throughout the
participation process, itisnecessary todefine clearly and transparently how the input
developed by such abody is taken up and used for the decisions of the IMAA. This transparency
was brought forward in various discussions as central to the success of structured stakeholder
participation. Anotherimportant success factor of effective cooperation within the framework of
ajoint policy design process is regular, ongoing exchange between the IMAA and the stakeholder
committee. In the analyses carried out, this was seen as an important component of successful
coordination processes. Other success factors include a clear objective ofthe body and
coordination by an office or steering committee.

In order to ensure that this body works effectively, itis advisable (depending on the number of
members) toanchor topic-specific cooperation in various working groups. In this way, relevant
specialist knowledge can be bundled. For example, working groups can be set up for various
clusters or action fields of the DAS; these groups can develop instrument proposals for the APA,
formulate opinions, and make recommendations. These groups can also have points of contact
with the work of the network of authorities. In this way, the results developed by the
stakeholder committee,such as statements on proposed instruments, can be presented and
discussed at networkmeetings.

The outputs of the individual working groups should be discussed at regularintervalsin the
plenum ofthe entire committee in order to create a coherent overall process. By being divided
into topic-specificworking groups, detailed questions can be discussed and external experts can
be consulted where necessary. The experiences of various analysed stakeholder participation
processes also show thatlarger conferences, such as those already part of the DAS process, can
be supplementedby smaller eventformatsin order to offer different opportunities for in put.

The ongoing involvement of stakeholders described here, in combination with supplementary
dialogue processes, represents a sensible improvement tothe DAS process and can increase its
legitimacy, acceptance and visibility.

43.1 Potential improvements in the network of authorities

The analyses of various political strategies and the scientificliterature as well as the reflections
on the previous work of the network of authorities provide insight intoa number of potential
improvements for thisbody.
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Thisincludes the establishment of technical and thematic sub -networks that can consolidate the
exchange of content on certain action fields of the DAS and focus the work on the relevant action
fields. Atthis point,a linkto a possible new stakeholder committee could alsobe established. In
this scenario, the network of authorities as a whole and the network meetings primarily serve
the purpose of comprehensive exchange, the discussion of workresults from the individual sub -
networks and joint coordination. Such sub-networks can improve topic-specific cooperation,
simplify coordination processes and pool specialist knowledge. In addition, these sub -networks
canalso integrate relevantactors outside the network. This appliesin particular tothe
participation of representatives of the federal statesin order toimprove the coordination and
integration of differentlevels of measures at this point.

Before such new developmentsin the Network of Authorities for Climate Changeand Adaptation
can be defined more precisely orimplemented,itis necessary todefine the objectives and the
self-image of the networkand its work. In thisregard, the question arises as towhether the
network primarily fulfils an advisory or participatory function. Since the network of authorities
can be understood both as an expert networkand as an implementation network, the dividing
lines are not always clear here. This can lead to varying understanding of tasks as well as
conflicts. The clarification of this (self-Junderstanding is therefore recommended. Itis
conceivable, for example, to formulate formal or informal rules of procedure, similar to the
Bioeconomy Council, thatlay down the basicideas on the network’s goals, working methods and
quorum. For the work processes of the network of authorities, it must be clearly communicated
how therespective input ofthe participantsis used. The clear objective of the coordination
processesin the networkshould always be to find a consensus. However, should thisnot be
achievable in certain cases, consensus and dissent can be described in the respective outcome
papers.

4.3.1.1 Increasing the ambition of the network of authorities as agovernance network

The Network of Authorities for Climate Change and Adaptation tends tobe understood as an
implementation network (i.e. as a “service delivery and implementation network”, see Table 14
above). However, by fulfilling the task of contributing to the analysis and evaluation of policy
instruments for the development of APA 111, the network of authorities has also taken on the
characteristics of a governance network. The extent to which the network of authorities is
understood as a governance networkis of greatimportance for the use of politically legitimate
target statements for climate adaptation. An implementation networkis highly dependenton
political targets, which should include all levels of abstraction of target statements (i.e. the levels
of policy, programme and measures). A governance network could be given more scope in
formulating independent targetstatements for the analysis and evaluation of policy instruments.

Only target statements on climate adaptation that have been developed in the individual
departments, and then coordinated across departments (planned for around mid-2023), make it
possible to clarify whether target statements of sufficient quality are availablethat enable the
networkof authorities toactually function as an implementation network. In addition to policy
integration at the federal level, this also involves federal-state-municipal coordination. It may be
possible to gain insights from the current implementation of the “Ordinance on Federal Spatial
Planning for Transnational Flood Protection (BRPHV)” from 19 August 2021 thatare important
for the DAS overall.
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4.4 Improvingtheintegration of different vertical levels

The DAS is a complex strategy process, horizontally and vertically. Horizontally, this complexity
results from the large number and variety of action fields for climate adaptation, as outlined in
the central strategy documentfrom 2008 (The Federal Government 2008). Vertically, this high
level of complexity results from the different spatial-institutional levels of the DAS and the
actorswho play central roles at these levels.

Policy design research has developed an understanding of the policy mix that corresponds
precisely tothis high level of complexity. It should be noted that the policy field of climate
adaptation has established itself withregard to specific problem perceptions, actors and
institutions (cf. Vetter etal. 2017); less pronounced, however, is the unique instrumental
character. For example, APAIII's frequent mention of policy instruments for flood risk
management and heavyrain riskmanagement as examples of climate adaptation instruments is
striking.

The core of optimised policy integration in climateadaptation is the coherence of measures at
differentlevels. The federal, state and local governments are involved in climate adaptation in
various ways and are essential for the successful implementation of adaptation activities. So far,
however, there hasbeen alackof binding structures toensure the coherence ofthe individual
activities. One way of counteracting this is the already mentioned inclusion of the state level in
the work of the network of authorities. Such an approach could achieve the optimised
coordination of the APA with adaptation measures at the level of the federal states. In some
subjectareas (e.g. water), such coordination is already taking place in various bodies; this is not
the case in many other areas, however. An improved coordination process is required.

In addition, a stronger linkto the needs of the municipalities should be established and taken
intoaccount when planning action at federal level. One possibility is offered by the work of the
newly established Centre for Climate Adaptation (ZKA). There, the needsofthe municipalities
arerecorded centrally. At the same time, municipalities are informed about ongoing processes
and possible participation opportunities at federal level. At this point, it would be possible to
start with comparatively little effort, for example to obtain statements from municipalumbrella
organisations.

4.5 Importance of a new vision and target definition process

“As part of this target formulation, the IMAA will develop a vision for a climate-resilient Germany in
2060 with a horizon of 2100 in cooperation with the federal states; in doing so, it will also take into
account the key dates of the EU adaptation strategy. As part of the vision for a climate-resilient
Germany, specific, comprehensible and verifiable goals for climate adaptation are named for the
individual action fields.” (Second progress report on DAS, The Federal Government 2020; p. 44)

The second progressreport states that a process for formulating the vision of a climate-resilient
Germanyin 2060 istobe implemented. Partofthis process will be the definition of clear
objectives for adaptation policy (The Federal Government 2020). The outcomes of this process
will have implications for climate adaptation policy design and policy mix through various
channels.

The formulation of goals at differentlevels of abstraction (e.g. according tothe threelevels of
policy, programme and measures, see Chapter2) is a key component of strategy development in
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general, and in the public sector in particular. Accordingto the report (cf. The Federal
Government 2020; p. 52), it should be noted that the previous climate adaptation strategy has
mainly either specified general goals (“policy” level) or contains very specific goals for individual
measures (cf. Action Plan I1I). There is a need to formulate target statements that are
measurable, (also) binding and strategically significant (i.e.relate more tothe level of
programme development, cf. Chapter 2). In general, not enough importance has been given to
the challenges of formulating goals in the DAS action plan (cf. e.g. Figure 1 in the second progress
report on the DAS, The Federal Government2020;p. 7).

Currently, however, the development of measurable targets for climate adaptation in the federal
departmentsis taking place on the basis of agreements within the framework of the IMA
adaptation. Itistobe expected thatinternal and cross-departmental processes for the
development of goals for climate adaptation will entailnew challenges for strategy development.
This applies, for example, tothe question ofthe coherence of target statements when theyare
developed in very different action fields and the departments affected. This alsoapplies to the
revision of the means of presentation for the DAS (e.g. illustrations and figures for the reporting
of the DAS). The increase in ambition when formulating goals can be understood as the key
challenge for further strategy development.

A central influencing factor on the action planning process is the clear direction given to a mix of
measures by such a vision and specific, verifiable goal definitions. At various points in this
research project, a clearly defined objective from the beginning was mentioned as a decisive
success factor for the planning and policy design process.

Alongside a vision for climate adaptation and tangible targets, the effectiveness of measures,
policy instruments and policy mixes can alsobe analysed much betteras part ofan action
planning process. This promotes the formulation of a particularly effective policy mix. In
previous selection and evaluation processes, alack of such targets led to difficulties in recording
the effectiveness of measures because the correspondingreference point was missing The
process initiated by the progressreport promises improvements here. Depending on the timing,
this can already be relevant for the development of the APA IV, so that instrument proposals that
are evaluated by the membersofthe networkof authorities can be assessed with regard to their
effectivenessinrelation toverifiable target definitions. The mentioned effects of a vision and
setting goals therefore promise support for an optimised consolidation of the instrument
proposals and promote clearer framework conditions for an improved design of a policy mix.

The vision could also be supplementedby so-called guiding principles, which give the planning
of measures a further conceptual framework. This can include, for example, the compatibility of
measures with the SDGs or the preference for nature-based solutions in climateadaptation. This
would specify the basicrequirements that politicalinstruments and measures must meet in
order to become part of a new policy mix.

This vision process also plays a role for transformative adjustment and the selection of measures
with high transformation potential, since long-termvisions are an important prerequisite for a
successful transformation process (Jacob etal. 2019). Here, too, visions fulfil the function of a
common goal alignment for adaptation measures.

In addition, such avision can represent a connecting, overarching component for a newly
created stakeholder process. A common goal supports the integration of different levels of action
and actorsinvolved in the policy design process. Involving alarger number of stakeholdersin
the selection of adaptation measures can be a difficult task to coordinate. A vision that is backed
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by tangible goals fulfils an important function here, in order to give the process a clear
orientation and focus and to ensure that the large numberofactivities are aimed in the desired,
direction. In addition, measures from various action fields of the DAS can be bundled more easily
behind atarget definition and vision.

This orientation and consolidation function of a common vision and a clear target system is also
important for the optimised vertical integration of adaptation policy. The measures taken by
actors at differentlevels can in this way have a uniform orientation. The prerequisit e for thisis
that the results of the vision process are not only relevant for the federal level, butalsoinclude
alllevels.

A prerequisite for these potential optimisationswith the help ofa vision and a target system for
climate adaptation policyis that the targets are formulated in a comprehensibleand tangible
way and thata wide range of relevant stakeholders are involved in the formulation process from
the startin order to ensure ultimate ownership by all those involved.
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5 Conclusions and synthesis of the recommendations

The issue of adapting tothe unavoidable effects of climate change has become increasingly
importantinrecentyears - notleast since the devastating floods in western and southern
Germanyin July 2021. The challenges of climate adaptation policy have arrived in political and
social awareness.

Itis all the more important to critically examine the processes and institutions of climate
adaptation policy and identify optimisation potential. This report has used various
methodological analyses to show where such potential lies and, based on this, made
recommendations for the further development of the DAS and related processes.

For example, policy design research offers useful information throughthe systematic
development of a typology of types of a policy mix, which hasnot yet been comprehensively
considered inthe development of action plans in climate adaptation. By considering the
distinction between instrument mixand policy mix, an improved systematicunderstandingof
the goals, instruments and measures thatmake up a policy mix can be achieved.

From the comparative analysis of the DAS with anumber of policy strategies at federal level,
numerous aspects can be derived that appear suitable for transfer to the policy field of climate
adaptation. The permanent involvementofa larger range of stakeholders can be an essential
factor for an optimised foundation for the APA. Ifnecessary, this could be achieved by expanding
the network of authorities toinclude relevant stakeholders. Alternatively, another committee
could supplement the network. Key success factors for evaluating and selectingpolicy
instruments for action plans could alsobe identified. These include primarilythe transparency
of the procedure and the methodology from the beginning of the process. A common, uniform
understanding of the evaluation criteriais also key. With regard to the steering process of
strategies and its importance for the development of a catalogue of measures, the analysis
revealed that one of the most common challenges is ensuring the effective coordination of the
individual measures and aligning the numerous activities in a targeted manner. These
challenges, some of which are also presentin the DAS process, can be metbyrealigning them
along missions, guiding principles or core projects, as described on the previous pages.

Forthe further development of the Network of Authorities for Climate Change and Adaptation,
points of contact can also be identified from the comparative policy field analysis. In this context,
it will be important to develop acommon goal and understanding of network cooperation and to
communicate this both internally and externally.

Recommendations for the improvement of the DAS

The recommendations formulated in this report for the further developmentofthe DAS are
aimed at various aspects of adaptation policy. This includes the evaluation and selection
processes for adaptation measures for the APA, the processes for involving stakeholders in the
development ofa policy mix, and improving the integration of different levels.

For the selection process of adaptation measures, the reporthighlights the benefits ofan
integrative approach and advocates expanding the scope of stakeholder involvement. Involving
a wider range of actors increases the quality ofadaptation planning and a broader acceptance of
the measures. In addition tothe selection process, the report recommends strengthening
participatory processes toinvolve stakeholders in the entire action planning process and other
DAS processes. The establishment of a stakeholder forum with the associated work processes
represents a way of institutionalising and consolidating this integration of and coordination with
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relevantactors. The ongoing involvement of stakeholders described here in combination with
supplementary dialogue processes represents a sensibleimprovementto the DAS process and
canincrease itslegitimacy, acceptance and visibility.

For the selection of new policy instruments and measures within the framework ofan optimised
policy mix in climate adaptation,a detailed consideration of the existing measuresisalso
required. Otherwise, so-called “layering” can occur, in which new instruments and combinations
of instruments are added to existing policy instruments withoutan overarching view of possible
interactions and the long-term consistency between them (Ekvall etal. 2016). In order to avoid
this, the results of the KWRA can be consulted, as the urgent and very urgent requirements for
action derived there clarify the gaps in existing adaptation planning, which should be the focus
when selecting new instruments. Furthermore, a selection of prioritised core projects is
recommended in order tobe able to deal with specific measuresin a focused manner and to
increase the visibility and accessibility of the adaptation policy.

Another suggestion for improvement concerns the (vertical) integration of differentlevels. In
order to avoid fundamental questions of vertical political integration that are difficult toanswer,
it isadvisable toidentify suitable example topics that can be used to demonstratea possible
coordinative approach. In addition, the level of the federal states can be involved in the work of
the network of authorities in order toachieve optimised coordination of the APA with the
adaptation activities taking placeat state level. In this context, a stronger linkbetween the needs
of the municipalities and action planning at the federal level would alsobe advocated.

As afinal aspect within these recommendations for the further development ofthe DAS, a clearly
defined objective is highlighted as a decisive success factor for the planning of measures. This
facilitates coordination betweenthe political levels and the actors involved. Tangible key goal s
are essential, especially for the initiation of far-reaching transformative processes in climate
adaptation.
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