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Abstract

:

The study applies orchestration as a conceptual framework to provide early evidence on the engagement of women organisations in UNFCCC-led climate finance governance and reflect on the quality of their mobilisation. Women organisations are one of the non-state stakeholders, whose role is acknowledged in the UNFCCC Decision 3/CP.25 for improving gender-responsiveness of climate finance. Within the UNFCCC, orchestration is used as a governance approach to enhance the mobilisation of non-state actors for facilitating the implementation of policy goals. The study utilises mixed methods including document review and interviews with key informants. The findings of the study indicate that the quality of orchestration has been low, i.e., the engagement of women organisations in the UNFCCC-led climate finance decision making has, so far, been limited. This is due to the lack of policy convergence on the purposes of orchestration, as well as the newness, and complexity of the issues at the intersection of climate finance and gender. While the concept of orchestration is intended to enhance decision making practices, the study suggests that in the case of the engagement of women organisations in the UNFCCC-led climate finance governance, orchestration is used only for symbolic purposes. To make the engagement of women organisations more meaningful, there is a need to diversify the existing orchestration practices and improve consistency in policy framing.
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1. Introduction


The increased participation of non-state actors as stakeholders in climate change policymaking has been historically championed within the United Nations Framework Convention on Climate Change (UNFCCC) [1]. Non-state actor participation is considered to play an increasingly important role in the post-Paris Agreement era [2]. It is argued that such stakeholders can influence high-level policy dialogue while bringing two particular benefits. Firstly, non-state actors provide direct access to local information and knowledge which is generally unavailable to international organisations and nation states [3,4,5]. Secondly, the involvement of non-state actors increases the range of societal groups contributing to policy formulation as a more inclusive process.



Women organisations are an example of non-state actors that can be of interest to intergovernmental organisations, such as the UNFCCC, to engage with since women organisations are a unique type of stakeholder whose participation is linked with the integration of a gender perspective in global public policy [5]; as well as promotion of the rights of women and gender equality [6,7]. Women organisations are defined as such institutions and arrangements that have three essential elements: identity with women as a group; language that is explicitly gendered; ideas that are expressed as women representing women [7].



Women organisations can play an important role in fostering the implementation of inclusive policies [8], while creating the space for grassroots organisations and empowering local and national civil society [8,9,10]. One approach for making the engagement of non-state actors more meaningful is for the UNFCCC to coordinate or orchestrate their participation. Orchestration is a mode of governance which uses indirect and soft methods of steering through partner organisations or intermediaries that possess experience and contacts that the UNFCCC does not have and so it helps the UNFCCC more readily to reach its objectives. Research shows that the UNFCCC is acknowledged as the central orchestrator of non-state actors within global climate governance [11,12]. Indeed, the UNFCCC’s method of operation can be seen as the UNFCCC acting as an orchestrator and mobilising intermediaries (like constituencies) through ideational support, and engaging with non-state actors with relevant expertise (target actors) in the attempt to facilitate the implementation of the policy goals by bringing their additional knowledge and capacities into the policy formulation process [13].



In respect of women organisations, the UNFCCC recognises women organisations as important non-state actors in relation to climate finance which is a mechanism for the implementation of the UNFCCC’s policies. A clear statement of the UNFCCC recognition of the role of women organisations comes in UNFCCC Decision 3/CP.25 [14] in which the role of women grassroots organisations and women groups is acknowledged as important for improving gender-responsiveness of climate finance.



This article explores the existing orchestration practices used by the UNFCCC in relation to women organisations (as non-state actors) and analyses the quality of their orchestration for facilitating the implementation of UNFCCC policy objectives, e.g., improving participation of women organisations and achieving gender-responsiveness of climate finance. To do this I use the concept of orchestration which is described in the next section. After which, the article sets out the problem statement and continues with the description of the methodology. Then, the article presents findings that describe the existing orchestration approaches and analyses the quality of these approaches. The article concludes with a discussion on how to interpret the findings and makes some research and policy recommendations for the mobilisation of women organisations within UNFCCC-led climate finance governance.




2. Orchestration: A Concept for Understanding the Participation of Non-State Actors in Multi-Layered Governance Frameworks


The orchestration concept has been widely recognised within political science scholarship as a tool to study participation and interactions between state and non-state actors within multi-layered governance frameworks [13], and more specifically within the UNFCCC [11,12,13,15,16]. Orchestration is seen as arrangements that do not rely on legal enforcement but on voluntary coordination among state and non-state actors to improve the achievement of policy goals [17,18].



The key feature of the orchestration concept is a model which describes the various roles in the process of orchestrating, i.e., Orchestrator–Intermediary–Target [13]. Within this model, orchestrators, in the pursuit of policy goals, mobilise intermediaries (including the private sector, civil society, transnational networks) to reach out to targeted actors (for example, grassroot women organisations). Intermediaries are considered a necessary element in orchestration because they can possess local information, technical expertise, enforcement capacity, material resources, legitimacy, and direct access to targets, which the orchestrator lacks [4]. In addition, meta-intermediaries (i.e., institutional mechanisms) could be utilised to provide additional steering of intermediaries on certain issues [12].



Orchestration is expected to improve the implementation of policy goals by engaging with various types of expertise and improving the capabilities of the orchestrator in areas where it lacks experience, contacts, or authority [4]. Abbott et al. [13] have produced a typology of orchestration approaches:




	
Convening: providing opportunities to deliver policy messages through contact with influential actors, through participation in the meetings and/or a variety of mechanisms (e.g., side events);



	
Agenda setting: providing guidance on policy solutions;



	
Assistance: providing material (e.g., travel funds) and capacity support;



	
Endorsement: acknowledging and empowering intermediaries as competent and legitimate actors;



	
Coordination: ensuring the alignment of the orchestrator’s activities with those of intermediaries.








The orchestration concept relies on a functionalist approach implying that non-state actors can contribute to filling governance deficits in knowledge, information and implementation [9]. Thus, the quality of orchestration could have an impact on the achievement of policy goals. In previous studies, the quality of orchestration has been linked with:




	
Meaningful recognition of intermediaries of orchestration [19];



	
Explicit policy mandates that specify what the participation is intended to achieve [19];



	
Availability of resources and strategies to overcome barriers to participation [20,21].








While the concept of orchestration suggests that it is intended to enhance governance practices, in reality it may be used for symbolic purposes without having a significant impact on policies.




3. UNFCCC-Led Orchestration of Women Organisations towards Meaningful Participation


There are two intermediaries within the UNFCCC system which can play an important part in enabling women organisations’ meaningful participation in climate finance: The Standing Committee on Finance (SCF) and The Women and Gender Constituency (WGC).



The SCF is a constituted body with limited membership (consisting of governmental actors drawn from signatories to the UNFCCC) that provides technical support to the UNFCCC on climate finance issues, including the mobilisation, measurement, reporting, and verification of funds. Constituted bodies are institutional arrangements with limited membership that provide technical advice to the Convention, the Kyoto Protocol and the Paris Agreement. The Women and Gender Constituency (WGC) is one of nine official observer groups of the UNFCCC. The WGC’s goal is to “formalise the voice of the women’s and gender civil society organisations”.



The manner in which the UNFCCC can utilise these two intermediaries to engage with women organisations is to use the mandate of the Standing Committee on Finance (SCF) to engage and steer non-governmental actors, including the WGC, which in turn directly coordinates with women organisations (Figure 1). In other words, the UNFCCC is the orchestrator of a meta-intermediary (SCF) which orchestrates an intermediary (WGC) to engage with the target (women organisations).



For both the UNFCCC and women organisations, orchestration efforts to mobilise women organisations to contribute to climate finance decisions should be of sufficient quality to allow both actors to reach their policy objectives. However, without adequate policy framing of orchestration and understanding of the existing barriers to the meaningful participation of women organisations, the outcome could be that women organisations fail to reach their full potential to influence the outcomes of climate policy which would also be detrimental to the UNFCCC. It is therefore timely to assess the existing orchestration approaches to support engagement of women organisations in the UNFCCC-led climate finance decision-making and to evaluate the quality of orchestration efforts to involve women organisations. To make this assessment I answer the following two questions:




	1

	
What are the existing orchestration approaches to support the engagement of women organisations in UNFCCC-led climate finance decision-making?




	2

	
What is the quality of orchestration efforts to involve women organisations?









The main objectives of the study are firstly to provide early evidence on the existing orchestration approaches to engage women organisations in UNFCCC-led climate finance governance and, secondly, to reflect on the quality of the orchestration efforts which enable the UNFCCC to achieve its objectives and that women organisations, as non-state actors, are able to participate meaningfully.



A third objective is, where necessary, to develop policy recommendations for enhancing the orchestration of women organisations in UNFCCC-led climate finance decision-making.



In addition, the study contributes to theory through an innovative look at multilevel governance, using the concept of orchestration to explore processes at the intersection of climate finance and gender equality.




4. Methods


Based on the description in the previous section of the UNFCCC governance system in respect to climate finance and the two questions posed, the objectives of the methodology are to:




	
Provide evidence of orchestration by mapping and describing the orchestration approaches; and



	
Reflect on the quality of the orchestration.








The study utilises mixed methods, i.e., document review and interviews with key informants. The documents reviewed were:




	
214 substantive SCF documents including annual reports, background papers, guidance to financial mechanisms, and records on the outcomes of the meetings. The documents have been accessed at https://unfccc.int/scf/scf-meetings-and-documents (accessed on 30 March 2021);



	
31 official submissions of the WGC and their members tracked through the UNFCCC’s website: https://unfccc.int/process-and-meetings/parties-non-party-stakeholders/non-party-stakeholders/submissions/submissions-from-non-party-stakeholders (before 2018) (accessed on 30 March 2021); https://www4.unfccc.int/sites/submissionsstaging/Pages/Home.aspx (after 2018) (accessed on 30 March 2021);



	
120 records of WGC’s interventions made at the UNFCCC’s meetings, which are available at the WGC’s website: https://womengenderclimate.org/resource/ (accessed on 30 March 2021).








These documents were analysed using ATLAS Software. The texts of SCF documents were scanned using the search terms “women”, “female” or “gender”. The fragments of texts associated with the use of these terms were scrutinised to identify references to organisations and institutional actors who are described using the above-mentioned gendered terms. The texts of the WGC’s submissions were analysed using the search term “finance” to identify specific narratives related to the role of women organisations in climate finance.



Semi-structured interviews were conducted with four experts. These experts were selected to cover each of the four groups of actors in the orchestration process as described in Figure 1:




	
Interviewee A (representative of the UNFCCC Secretariat: the Orchestrator);



	
Interviewee B (SCF expert: the Meta-intermediary);



	
Interviewee C (WGC focal point to SCF: the Intermediary);



	
Interviewee D (WGC member: the Target).








In line with the University’s ethical policy, the interviewees are not identified by name but by a code. Each interview lasted approximately one hour, and each was recorded with the interviewees’ consent which is in keeping with the university’s ethical guidelines.



The questionnaire covered the following topics:




	(1)

	
the existing UNFCCC’s participatory processes and UNFCCC’s management of participation specifically in relation to women organisations, including challenges and barriers to the participation of women organisations;




	(2)

	
approaches utilised by women organisations for influencing policy outcomes; and the perception of limitations and opportunities associated with these approaches;




	(3)

	
awareness on the influence of women organisations on climate finance policy making, including specific language being integrated and/or enhanced; norms or targets being adopted; commitments increased, etc.









The data generated was used to answer the two research questions using different frameworks. The first question is answered using the framework proposed by Abbott et al. (2015), described above. An analysis of the UNFCCC’s guidelines and documents on participation together with interviews with experts are used to describe the specific approaches that exist within the orchestration model (as per Figure 1).



The analysis on the quality of orchestration (the second question) is based on document review and expert interviews using semi-structured questionnaires. The following criteria to assess the orchestration quality were used:




	
The extent of the engagement of the WGC (intermediary) in the SCF’s meetings, which is conducted through the review of the list of participants.



	
The extent of the mobilisation of women organisations (the targets) by the WGC, based on an analysis of its membership.



	
Consistency across the policy framings, which are used by the orchestrator and intermediaries, in relation to the definition of ‘women organisations’ and the purposes specified for mobilising women organisations (assessed through document review via ATLAS Software).



	
Presence of challenges and barriers to the participation of women organisations based on experts’ interviews.









5. Results


5.1. Existing Orchestration Approaches


In this section, I provide an answer to the first research question by describing the existing approaches to orchestrate women organisations’ engagement in climate finance decision-making under the UNFCCC. Here I use the typology as identified by Abbot et al. [13]: convening, agenda-setting, assistance and endorsement. The summary of the analysis is presented in Figure 2.



Convening: Constituencies, which include women organisations, are invited to hold bilateral meetings with SCF members to share position papers and submissions, and advocate for policy perspectives. The constituencies engage with constituted bodies through the constituency’s focal point, who convey joint constituency statements. In addition, non-party stakeholders can advocate through the organisation of press conferences, side events, and exhibits. Another opportunity to convey messages is at workshops and meetings of the constituted bodies, which are seen as platforms for retrieving experts’ advice and inputs.



Interviewee A explained that, in 2018, the SCF opened up participation in its meetings to a broader range of stakeholders. The SCF was one of the first constituted bodies within the UNFCCC offering constituencies this engagement modality. If the time allows, observers from the constituencies are given the floor to provide inputs on agenda items. Before 2018, if constituencies came to the meetings, their participation was only as observers, although they could discuss policy matters informally before or after meetings and during breaks. In 2018, a more formal orchestration process was instituted and included regular briefings with observers before the SCF meetings, which have been attended by the WGC Focal Point. The WGC’s Focal Point is allowed to attend the break-out group discussions, which focus on technical matters.



The WGC has been offered an opportunity to hold informal dialogues with SCF members, for instance during coffee breaks. Interviewee C stated that the WGC has been mostly delivering policy messages through these informal bilateral meetings.



Agenda setting: Constituencies can contribute to agenda-setting by responding to the calls for information, developing position papers, and making formal submissions. In addition, there is a possibility to make interventions during the plenaries and meetings of constituted bodies. Intervention opportunities are provided by the chairs of the respective bodies. The WGC has been providing written submissions (see under methodology for the references), for example on climate finance, as a key means for the implementation of gender-responsive climate actions. The opportunities to submit inputs are provided by co-chairs of the SCF and are available on the SCF’s website.



Assistance: There have been initiatives to provide travel funds to support women’s engagement in national delegations and the participation of grassroots local and indigenous peoples’ communities in the UNFCCC. For instance, the Women Delegates Fund (WDF) was established in 2009 through the support of several donors (including the governments of Australia, Canada, France, Iceland, the Netherlands, Scotland, Sweden, and Switzerland) to support the participation of women from grassroots, local and indigenous communities. The WDF falls under the jurisdiction of the WGC, which, at the time of writing, is administered by the Women’s Environment and Development Organisation (WEDO) as the acting administrator of the WGC. The WDF covers travelling costs only for delegates who are part of the official government delegation and are nominated by the UNFCCC Focal Points. In some cases, the WDF nominates candidates as UNFCCC Focal Points. Since 2017, WDF has supported over 63 trips by female experts, however, it is not evident how many of these women represented women organisations.



Financial assistance for participation in the SCF meetings is somewhat limited. According to Interviewee C, the WGC’s donors see little value in prioritising participation by women organisations in the SCF’s deliberations, which has led to low prioritisation of travel for attending the meetings, resulting in mostly virtual participation by the WGC in the SCF’s events.



Endorsement: Some initiatives acknowledge the key role of women organisations in addressing broader climate change. For instance:




	
UNFCCC’s Momentum for Change: Women for Results Initiative (MCWR) (launched in 2012) showcases women-led initiatives as well as initiatives implemented by organisations with gender equality mandates that support climate action.



	
Gender Just Climate Solutions Awards, organised by the WGC as side events held during the UNFCCC’s meetings, to recognise the activities of women and women organisations in the implementation of transformative climate change policies and climate finance solutions.









5.2. The Quality of the Orchestration


In this section, I describe the quality of orchestration using four indicators: (1) the extent of mobilisation of women organisations (targets) by the WGC (the intermediary); (2) the extent of the engagement between the WGC and the SCF (intermediary and meta-intermediary); (3) the presence of barriers and challenges to the participation of women organisations; (4) consistency across the policy framings that are used by the orchestrator and intermediaries on how women organisations and the purposes of orchestration are defined by the UNFCCC.



5.2.1. Mobilisation of Women Organisations by the WGC


The WGC was established in 2009, and according to the website consists of 33 women’s and environmental civil society organisations (Figure 3). Within these broader categories of organisations, the WGC members identify themselves as national, international, and regional NGOs, grassroots organisations, and networks. The WGC mobilises women organisations through a range of mechanisms. For example, organisations which are accredited as an observer organisation to the UNFCCC and work in alignment with the WGC goals and priorities can become members of the WGC. In addition, the WGC mobilises a broader range of organisation, who are not accredited to the UNFCCC through the WGC Advocacy List and the Women’s Caucus. The WGC Advocacy List includes about 500 representatives of civil society who are engaged in developing climate policy positions and are contacted for information and sharing key advocacy positions. The Women’s Caucus is a mailing list for all types of stakeholders interested in the WGC’s work for sharing information and collective advocacy.



According to the interviewee representing the WGC, expanding membership is not an ambition or an indication of effective mobilisation. Enhancing the representation of women organisations at UNFCCC meetings, or building knowledge of these organisations on the UNFCCC’s decision-making, are not seen as an appropriate orchestration approach. Interviewee C stated: “It is not critical for local knowledge to be at the negotiations but it is critical to have an organising structure to mobilise and share knowledge between negotiations…so the strategies can be built to connect international policies with local-level experiences”.




5.2.2. Engagement between the SCF and WGC


Since its establishment in 2012, the SCF has organised 23 meetings (as of March 2021, https://unfccc.int/scf/scf-meetings-and-documents, accessed on 30 March 2021) Based on the analysis of the list of participants, the WGC participated in three SCF meetings. The participatory evidence correlates well with the information provided during the experts’ interviews. According to the four interviewees (A, B, C, and D), the track record of WGC participation in meetings on climate finance issues under the UNFCCC is limited. The interviewees unanimously agreed that neither the SCF has been able to mobilise the WGC substantively nor has the WGC, so far, been able to make much impact on climate finance.




5.2.3. Orchestration Challenges


The interviewees, in attempting to explain the existing participatory challenges for women organisations, identified a number of issues which I group into three categories:




	
Challenges that are related to general UNFCCC practices and rules, which define the constrained roles of civil society actors. These types of challenges are well captured in the literature and are inherent in the political setup of the UNFCCC decision-making processes [10,22].



	
Challenges that are related to limitations on how the participation, at the intersection of climate finance and gender equality, is organised by the SCF and is taking place.



	
Challenges that are related to specific WGC capacity issues to mobilise and influence climate finance decision-making.








Given the purpose of the study, I further reflect on orchestration challenges that are not generic, but specific to climate finance decision-making. For example, the limited opportunities for engaging in agenda-setting are linked with the political setup of the UNFCCC and its constituted bodies. According to the interviewees, meeting agendas are set in line with the Conference of the Parties’ (COP) decisions and cannot be adjusted even by SCF members. However, Interviewee A noted that there are other opportunities to contribute indirectly to setting agendas, for instance through the provision of substantive outputs within the development of flagship reports, such as the biannual assessment of climate finance. These opportunities have not yet been fully utilised by the WGC.



Interviewees A, C, and D report that opportunities for enhancing non-state actors’ roles (and more specifically Civil Society Organisations (CSOs)) lie with better awareness and recognition of their instrumental roles. In the opinion of the interviewees, there is a need to convey and demonstrate the utility of CSOs’ participation in strengthening policy outcomes. There is anecdotal evidence that in some cases the instrumental value of CSOs is acknowledged. According to the interviewees, some Parties (i.e. Parties are countries which are signatories to UNFCCC) value CSOs’ participation, because CSOs frequently share points that help Parties to prepare texts and talking points which help create stronger positions in negotiations about climate finance.



In terms of the management of participation at the SCF, interviewee C noted that following the decision-making processes at the SCF has been challenging. Transparency is limited in respect of how the policy documents are drafted and finalised. In theory, the WGCs’ assigned focal points could work (between meetings) on untangling the logic of the decision-making process, but the capacities of the WGCs are limited for following up on each decision.



In addition, the interviewees agreed that the knowledge on the intersection of gender equality and climate finance is new and limited. As per interviewees A and C, it appears that for SCF members, the newness of gender equality as a topic results in limited integration and attention to these issues within the SCF’s agendas, as well as hampering the mobilisation of women organisations. The SCF experts are knowledgeable about climate finance but have a low understanding of gender equality issues. On the other hand, all four interviewees perceive women organisations’ technical knowledge of climate finance as limited. Interviewee C noted that the content of the issues discussed at the SCF is extremely difficult to grasp and comprehend particularly for anyone without an understanding of finance.



Generally, all four interviewees are in agreement about the lack of capacity of the WGC to deliver systemic contributions to climate finance decision-making. These capacities are related to nascent organisational structure and limited availability of resources.



In interviewee C’s opinion, the WGC does not appear to have specific mandates related to climate finance. The funding that has been raised to support the work of the WGC has been geared to mainstream gender issues in policy texts. It is the interviewee’s opinion that this is not necessarily an indication of a lack of attention to these issues, but rather one of a nascent level of organising and low level of resources. The perception of donors on how WGC’s activities need to be prioritised does not have an insignificant impact on the WGC’s participation in SCF meetings. Interviewee C noted that the WGC has had difficulties with convincing donors about the importance of travel for attending SCF meetings, which has led to mostly virtual participation in SCF events. As a consequence, the opportunities for informal meetings are not possible, resulting in lost possibilities for influencing policies and outcomes.




5.2.4. Consistency of Policy Framings


The study analysed the consistency of the policy framings that are used by the Orchestrator, Meta-intermediary and Intermediary in relation to the definition of ‘women organisations’ and the purposes of their mobilisation. The findings of the analysis are presented below.



The Orchestrator framing: The earlier analysis of the UNFCCC documents (presented in Section 2) argued that the participation of women organisations is considered as key for ensuring that climate finance is gender-responsive. The UNFCCC has clearly indicated, as shown by Decision 3/CP.25, that it expects women groups, grassroots women organisations, and national gender institutions to play an important role in ensuring the integration of gender issues in climate policies, plans, and strategies. In addition, grassroots women organisations are noted as recipients of climate finance. In line with this framing, the purpose of orchestrating women organisations could be presented as improving access to and ensuring the gender responsiveness of climate finance.



The Meta-intermediary framing: The analysis of the SCF documents revealed that the SCF appears to have gender mandates, which include inter alia reporting on progress towards integrating a gender perspective into the SCF processes and providing capacity-building to chairs and members on how to integrate gender considerations [23]. However, within these documents, there is no recognition of the role of women organisations in the implementation of these mandates. On the other hand, the guidance provided by the SCF to the UNFCCC Financial Instruments states that the participation of “women-led organisations” is linked with the development of inclusive strategies and strengthening gender-related actions of climate finance [24]. In addition, the role of women and gender constituency is noted (in the analysed SCF policy texts) in relation to facilitating the achievement of gender balance in the UNFCCC process and gender-sensitive climate policy [25]. In line with this framing, the purpose of the orchestration via the WGC may be seen as increasing both the participation of women in the policy process and gender sensitivity of climate policies.



The Intermediary’s framing: Based on the analysis of women organisations’ submissions to the UNFCCC, women organisations are interested in and aim to contribute to the following aspects of climate finance:




	
Gender responsiveness: One of the key claims of women organisations is that 100% of climate finance needs to be gender-responsive.



	
Equity: Women organisations claim that “climate finance is key to achieving just and equitable solutions to the climate crisis”. In addition, women organisations advocate for better integration of gender equality considerations in climate finance policies, procedures, and approaches.



	
Accessibility: Women organisations convey that access to climate finance needs to be ensured for the world’s farmers and direct access entities (i.e., sub-national, national or regional organisations from developing countries that could access climate finance directly from the Green Climate Fund).



	
Adequate volume and predictability is another strategic position which is translated through the following demands: increased contributions of the public sector to support the mobilisation of USD 100 billion per year by 2020; enhanced contributions to limit temperature growth under 1.5 °C; increased adaptation finance.



	
Transparency and accountability: women organisations demand that climate finance accounting needs to be transparent and available to track climate finance in the long term.



	
Additionality: Women organisations appear to have strong positions in relation to the additionality of climate finance to support loss and damage.








In line with the information presented above, there are two inconsistencies in policy framings:




	
Inconsistent definition of women organisations: While the UNFCCC’s decisions acknowledge three types of women organisations, the references to women organisations in the SCF’s policy texts are not aligned with the terms used by the UNFCCC. Women-led organisations are a category of organisations targeted by the SCF. However, this type of organisation may not qualify as an entity with gender equality mandates or have specific knowledge on gender equality issues. As was stated above, grassroots women organisations appear to be one of the important stakeholders of climate finance (as per UNFCCCC decisions). On the other hand, these types of organisations are not recognised in the SCF texts, nor do they appear to represent a significant portion of the WGC membership organisations. As shown in Figure 1, grassroots organisations represent 9% of constituency members.



	
Inconsistent purposes of orchestration: Ambiguous policy mandates, that lack specificity on what the participation is intended to achieve, have been identified as one of the key barriers to orchestration [19]. The orchestration of the participation of women organisations in the UNFCCC generally, and more specifically in climate finance decision-making, appears to be in line with this finding. The UNFCCC’s text defines the purpose of mobilising women organisations as improving gender responsiveness of climate finance. The SCF’s texts refer to the purpose of improving the gender sensitivity of climate policies through the engagement of women-led organisations. While the terms “gender-responsive” and “gender-sensitive” can be used interchangeably in policy texts, development professionals delineate the terms. Gender-sensitivity is usually referred to the acknowledgment of roles and inequalities. On the other hand, gender responsiveness implies the development of appropriate actions to respond to the existing issues and inequalities [26]. While the WGC aims to increase gender responsiveness of climate finance and climate policies, there are other key policy messages that the women organisations have been conveying through the WGC in relation to climate finance, i.e., equity, additionality, transparency, accountability, accessibility, and predictability which they face similar problems in gaining recognition. Interviewees C and D report that the integration of a gender perspective in climate finance is one of the priorities, however the overarching purpose of mobilisation is to “create better systems for climate and gender justice”. Indeed, gender responsiveness is noted as one of the key demands. However, based on experts’ feedback, other demands, e.g., transparency, accessibility, predictability, and additionality, are conveyed based on their implicit linkages with gender equality. This being said, there is recognition that linking various demands by WGC members related to gender and climate justice is challenging to capture explicitly within the UNFCCC processes.











6. Discussion


The results show that the quality of existing orchestration approaches that support the mobilisation of women organisations has been limited, and so far, the participation of women organisations in the UNFCCC-led climate finance governance has not been associated with any significant impact on policies. However, women organisations are important non-state actors who represent women’s interests and have an ability to coordinate and synthesise joint positions of women to improve the integration of gender equality issues within climate change policies [5,6,8].



The concept of orchestration is useful for studying the mobilisation of non-state actors within multi-layered governance, however, the orchestration concept has been mostly applied to understand the role of the orchestrator and its abilities to steer participation. While the perspective of an orchestrator is crucial because it shapes the approach to participation, the meta-intermediaries and intermediaries play key roles in the management and organisation of the participation. As the study shows, in complex polycentric governance systems (such as the UNFCCC), meta-intermediaries and intermediaries have their interpretations of the goals of the orchestration. In addition, the targets’ capacities may be crucial for ensuring their effective mobilisation.



The quality of orchestration could be affected by the mismatch in the framing of orchestration efforts, which could further lead to sub-optimal orchestration outcomes. Based on the analysis of over 365 documents, this appears to be the case in relation to the orchestration of women organisations’ participation in UNFCCC led climate finance decision-making. The study has identified two types of inconsistencies: firstly, in how women organisations (as targets of orchestrations) are defined and, secondly, how the purposes of their mobilisation are seen by the UNFCCC (the Orchestrator), the SCF (the Meta-intermediary) and the WGC (the Intermediary). While integrating a gender perspective in climate finance appears to be a common purpose for mobilising women organisations, the WGC acknowledges other policy demands of women organisations including equity, additionality, transparency, accountability, accessibility, and predictability of climate finance. These findings imply that women organisations’ identity and their policy contributions are not well captured.



Aside from discrepancies in framing, there are some process and capacity-related challenges that limit the success of the orchestration efforts. These challenges, to a large extent, are defined by the inherently limited roles of CSOs, including women organisations, within UNFCCC climate finance decision-making processes and a lack of understanding of the utility of their engagement. In addition, the study has found that technical knowledge of women organisations on climate finance issues has been limited. Within the context of the UNFCCC negotiations, which have now become more complex, the lack of understanding of technical issues has been known for disincentivising the engagement of newcomers and actors who are less familiar with technical topics [27]. Thus, capacity building is required to improve access to climate finance training for women organisations.



Within the context of the UNFCCC, the application of top-down engagement models with women organisations (based on initiatives from the top) has been linked with limited participatory outcomes [10]. On the other hand, the “bottom-up” engagement approach, which is based on the creation of adequately funded and accountable national networks of women organisations should lead to better outcomes [10]. However, as the study points out, funding assistance to support the engagement of women organisations in climate finance decision-making has been scarce.



Similar capacity issues have been recognised in other arenas such as holding national governments to account for budgetary allocations [28]. There are tools available, such as gender audits, that can help build the capacity of the orchestration actors to engage more effectively, and in an inclusive manner, in climate finance decision making [29].



Based on the interviewees’ feedback, providing evidence to policymakers on the positive contribution of women organisations to climate finance could address these orchestration challenges. However, providing evidence of the positive contributions that women organisations can make is also a challenge since the instrumental narratives around the participation of women organisations are difficult to substantiate. First of all, the ambiguity of framing in relation to women organisations hampers the development of adequate participation indicators (e.g., policy outcomes), which could demonstrate and assess the instrumental value of women organisations’ participation. Secondly, even if the policy outcomes are defined, proving the attribution of women organisations to the delivery of these outcomes would require the consideration of counterfactual scenarios, i.e., what could happen without the engagement of women organisations. The development of such scenarios within UNFCCC-led orchestration efforts on climate finance may not be attainable.




7. Conclusions


The study answered two questions: (1) what are the existing orchestration approaches to support the engagement of women organisations in UNFCCC-led climate finance decision-making and (2) what is the quality of orchestration efforts?



With regard to the first question, the study identified some orchestration approaches. However these approaches are recognised, the actual opportunities to participate are limited. For example:




	
The WGC’s convening of policy messages is organised mostly through informal bilateral meetings. However, the capacities of the WGC to deliver systemic contributions on behalf of women organisations to climate finance decision-making are noted as limited due to a lack of technical expertise on climate finance issues.



	
While agenda-setting opportunities exist and invitations to submit inputs are provided by the SCF’s co-chairs, these opportunities are extremely limited since the agendas are guided by the COP decisions and cannot be adjusted even by SCF members.



	
Some forms of financial assistance for participation exist but are limited as donors see little value in prioritising the WGC’s participation in the SCF’s deliberations.



	
Endorsement takes place through a number of initiatives, e.g., UNFCCC’s Momentum for Change and Gender Just Climate Solutions Awards, which acknowledge the key role of women organisations in addressing broader climate change.








With regard to the second question, the study shows that the quality of orchestration of women organisations in UNFCCC-led climate finance governance has been low. There is a number of challenges within the orchestration process that, if remain unaddressed, are likely to result in only a symbolic mobilisation of women organisations. In line with the triangulation of document analysis and experts’ feedback, the following key issues were identified that limit the quality of orchestration:




	
Lack of policy convergence between the purposes of orchestration, including limited correlation between how women organisations are defined as targets of orchestration, and what the participation of women organisations is intended to achieve.



	
Newness and complexity of the issues on the intersection of climate finance and gender.



	
Lack of the WGC’s capacity, including technical knowledge of climate finance issues, and consistent prioritisation of climate finance issues in its mandates to aim for and deliver systemic contributions to climate finance decision-making.








One of the key findings of my study is that orchestration at the intersection of climate finance and gender equality is very limited and is associated with a number of orchestration challenges stemming from the newness of this orchestration practice. While orchestration as a concept has been useful for studying the mobilisation of non-state actors within one issue (or focal) area, there is a need for expanding orchestration concepts with knowledge about the intersection of two focal areas, such as climate finance and gender equality.



The study shows that the existing UNFCCC’s orchestration approaches are inherently limited. The findings allude that the orchestration of women organisations in the UNFCCC-led climate finance governance may be used for symbolic purposes without having a significant impact on policies. To make the engagement with women organisations more meaningful, the following measures could be considered by policy makers:




	
Exploring possibilities for experimenting and diversifying the existing orchestration practices, including those related to funding assistance. Generally, the willingness to innovate and entrepreneurial efforts of orchestrators are considered as one of the factors defining the success of orchestration (Abbott et al. 2015).



	
Improving policy framing and reducing the divergence of the purposes of orchestration and roles of meta-intermediaries, intermediaries, and targets. Yet, again the convergence of goals and their correlation is linked with the better success of orchestration (Abbott et al. 2015).
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Figure 1. Orchestrating the engagement of women organisations in the UNFCCC led climate finance decision making (developed by the author). 
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Figure 2. Existing orchestration approaches to support the engagement of women organisations in in climate finance decision-making under the UNFCCC (developed by the author). 
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Figure 3. The composition of WGC (based on https://womengenderclimate.org/member/, accessed on 30 March 2021). 
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