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Introduction, aims and objectives 
The greening of cities is complex and dynamic, involving multiple sectors, scales, timeframes and 
trajectories, to address numerous issues, infrastructure functions, and human and non-human needs. The 
plurality of ‘knowledges’, voices and viewpoints about urban greening adds further complexity, creating a 
dynamic ecology of intersecting actors, operating within, and beyond, formal policy and governance 
processes. Applying an analytical framework informed by research on stakeholder analysis, we explore 
who speaks for urban green space, what they say and the implications this has for urban greening. In doing 
so, we are interested in whose voices are heard and whose aren’t, as well as who might be expected to 
participate yet remain silent. Drawing on research into current practice in Melbourne Australia, the analysis 
assesses the adequacy of current approaches for meeting the challenges of governing urban greening.  
 
Background: conceptual framework 
Enthusiasm for urban greening is growing, and rightly so. Cities are hotspots for threatened species (Ives 
et al. 2016; Soanes and Lentini 2019) and therefore the inclusion and active maintenance of open spaces, 
parks, waterways and habitat linkages are important elements of biodiversity conservation. Green space is 
also increasingly recognised as contributing to mitigating the urban heat island effect, managing stormwater 
and adapting to climate change. The ‘healthy parks healthy people’ agenda also demonstrates the health 
benefits of trees, parks and gardens and their contribution to urban ‘liveability’ and sustainability. This 
enthusiasm for ‘green cities’ stands in stark contrast to traditional views of nature as the antithesis of culture, 
and so having no place in the City.  
There are increasing public policy responses to encourage and regulate urban greening on both public and 
private land. Policies and programs that relate to urban greening have been developed at all levels of 
Australian governments, including, for example, the Smart Cities Plan (2015) and the 20 Million Trees 
program at federal level; Plan Melbourne (2017) and the Victorian Biodiversity Strategy (2017) at state 
level; and City of Melbourne’s Nature in City Strategy (2017) and the Green Our City Action Plan (2017) at 
the local government level.  
Policymaking is a complex, dynamic process, and research focuses on different aspects, including the 
“definition of the policy issue at stake, the identification of actors taking part in policy making and 
implementation, and the written and unwritten rules governing their behaviour” (Liefferink 2006). Focussing 
on policy actors, understood as “any individual or group able to take action on a public problem or issue”, 
is warranted because “policy is made, shaped and operationalised by a large number of individuals” 
(Maddison and Dennis, 2013: 88), who play various roles in the policy process including as researchers, 
promoters, designers, and gatekeepers (Maddison and Denniss 2013). Directing attention towards the role 
of policy actors in an urban context is important, given evidence about the ways in which actors influence 
different aspects of urban policy. For example, research on policy actors in housing policy, including 
developers, policy makers, lobbyists, campaigners and think tanks, has highlighted how actors can 
influence policy frames, which has direct implications for how issues are governed (Gurran and Phibbs 
2016; Jacobs 2015).  
 
Methods 
This research undertakes a stakeholder analysis of urban greening policy and governance in Melbourne, 
Australia. The analysis draws on data from semi-structured interviews with policy actors, and publicly 
available information on submissions to government consultations, supplemented with information drawn 
from policy actors’ websites, annual reports and publications. 
Given the diversity of policy actors with an interest in urban greening, ‘stakeholder analysis’ provides a 
means for exploring the identities and views of the diverse range of policy actors with an interest in urban 
greening, and their contribution to policy debates (Brugha and Varvasovszky 2000). Stakeholder analyses 
identify and categorise stakeholders who may influence and perhaps transform an organisation or system; 
develop an understanding of why changes occur; and establish who can make changes happen (Billgren 
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and Holmén 2008). For example, Beach et al. (2010) defined a typology of stakeholders, including: interest 
groups; universities; unions; industry groups; community and citizens; peak bodies and lobby groups; and 
government departments.  
The analysis framework brings together the stakeholder typology (Beach et al. 2010; Brugha and 
Varvasovszky 2000) with a typology of forms, functions, aims and objectives of urban greening policies 
(Bush and Hes 2018), to analyse the policy actors involved in urban greening policymaking processes in 
Melbourne.  
 
Key findings 
The contributions of urban greenery to multiple functions for liveability and sustainability are increasingly 
acknowledged in policies for greening. However, we found significant gaps in participation of particular 
groups of stakeholders. While the health benefits of green space are strongly acknowledged, including in a 
joint statement by Victoria’s Ministers for Environment and Health in 20171, health policy actors are largely 
absent from urban greening policy processes. Further, the contribution of key conservation-focused voices 
is relatively limited in debates about urban greening, and there are few platforms and processes for the 
articulation of an integrated vision for a greener Australian city. The contributions of urban ecology to 
biodiversity conservation are acknowledged by government policy makers and some environmental non-
government organisations focused on particular parcels of land or habitat corridors, but are largely absent 
from the attention of larger environmental organisations. 
The policy actors participating in urban greening policy processes are predominantly focused on single 
dimensions or functions of green space. There are significantly fewer policy actors, particularly those from 
outside governments, who identify and argue for green space multifunctionality. Instead, policy actors, and 
community and environmental groups are often focused on single functions of urban greening, and indeed, 
the conflicts and trade-offs between delivery of these functions can lead to inward-facing competition 
between advocates of the different types and functions of green space. Furthermore, there do not appear 
to be processes in place to enable effective engagement on these issues. 
 
Conclusions and policy relevance 
While urban green spaces are increasingly acknowledged for their essential contributions to sustainable 
and liveable cities, stakeholder analysis of policy actors participating in policy processes has shown the 
key gaps and absences in policy participation. Green space policy in effect risks falling between the 
governance cracks of single focus policymaking for environment, planning, health, biodiversity 
conservation and climate change. Further, the lack of strong and diverse contributions from the 
environmental non-government organisations has implications for how urban greening is represented in 
policies. This lack potentially reinforces a focus on aesthetic and recreational functions, and reduces 
advocacy on urban greening’s contributions to biodiversity conservation. With advocacy for urban green 
space being largely undertaken by smaller, locally-based groups, it risks overlooking the ‘bigger picture’ 
context that could be contributed from groups with larger scales of focus.  
There are opportunities for broader and deeper civil society engagement in urban greening policymaking, 
to strengthen policymaking for urban greening multifunctionality and to harness urban nature’s 
contributions to liveability for both human and non-human city residents. 
  

                                                 
1 https://www.environment.vic.gov.au/biodiversity/victorian-memorandum-for-health-and-nature 

https://www.environment.vic.gov.au/biodiversity/victorian-memorandum-for-health-and-nature
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