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Abstract 
Batam was conceived as a state-led spatial experiment to rival regional industrial 
centers such as Singapore through special economic zone policies, technocratic 
planning, and major infrastructure investment. However, decades of development 
have produced persistent socio-spatial inequalities and institutional friction. This 
study examines how mainstream planning theories operate within Batam’s 
institutional dualism between the autonomous municipal government and the 
central development agency. Using a qualitative single-case study, the research 
analyzes statutory planning documents, including the RPJMD, RTRW, and Special 
Economic Zone regulations, supported by empirical literature through theory-
driven deductive content analysis. Six planning paradigms- rational comprehensive, 
incremental, strategic, neoliberal, communicative, and advocacy planning- are 
assessed based on decision logic, institutional alignment, stakeholder engagement, 
flexibility, and treatment of marginalized groups. The findings indicate that rigid, 
top-down approaches are difficult to implement under divided planning authority, 
leading institutions to rely on gradual and pragmatic adjustments. Strategic and 
neoliberal approaches strongly shape development priorities, particularly 
investment and global economic activities, while community participation, land 
tenure security, and environmental resilience receive less attention. Communicative 
and advocacy approaches remain limited and mainly emerge in specific land conflicts. 
The study highlights the need for an integrated planning framework that reconciles 
economic growth, institutional coordination, and spatial justice. 
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1. Introduction 
Batam was once projected as Indonesia’s leading industrial and technological 

region as an ambitious spatial experiment to rival Singapore in terms of productivity 
and regional influence (Pemko Batam, 2021; Amri et al., 2023; Ahmad & Pradjoko, 
2024). Strategically located on the Malacca Strait and included in the national 
industrialization agenda since the 1970s, Batam’s development was guided through 
special economic zone policies, investment deregulation, and large-scale 
infrastructure planning (Negara & Hutchinson, 2020). All of these reflected the 
optimistic and technocratic application of modern planning theory. However, after 
several decades, Batam is in an ambiguous position: not yet a fully integrated global 
city, but also not yet an inclusive and sustainable urban area (Lodan et al., 2023; 
Valentina et al., 2024). 

These issues stem from the planning theory behind Batam’s development. Not 
just from political and economic decisions. Batam, which prioritizes economic 
efficiency, competitiveness, and market orientation, has shaped a spatial and 
institutional structure that resembles strategic and neoliberal planning models 
(Aritenang, 2017). Those approaches emphasize land values, infrastructure 
readiness, and global connectivity to generate economic opportunities (Fajrah et al., 
2023). However, the process sometimes neglects local needs and can exceed 
environmental carrying capacity (van Grunsven & Hutchinson, 2017). Moreover, the 
urban system that has been created is rigid and less adaptive to changing challenges 
(Lodan et al., 2023).  

These conditions raise an important question about how planning theories work 
when they are applied in a real and complex institutional context. Batam provides 
an interesting case because planning ideas that were developed in different contexts 
have been applied to a city with a unique institutional structure (Nurzahiroh & Putri, 
2023). The city has adopted planning approaches that emphasize economic growth, 
infrastructure, investment, efficiency, and global connectivity (Ahmad & Pradjoko, 
2024; Athallah & Fitri, 2025). However, these approaches have not been applied in 
their original form. They have been adapted to the local political, economic, spatial, 
and institutional conditions of Batam. 

The adaptation of these planning approaches is strongly influenced by Batam’s 
dual governance structure. The Batam City Government (Pemko Batam) and BP 
Batam have different responsibilities and authorities in managing the city. This 
creates a planning environment in which multiple institutional authorities shape 
development decisions (Fajrah et al., 2023). As a result, planning theories that 
assume relatively clear institutional responsibilities may struggle to apply to Batam. 
Ideas such as strategic planning, neoliberal planning, and modern technocratic 
planning may provide important principles for development, but their 
implementation is also shaped by institutional negotiation, overlapping 
responsibilities, and different development priorities. 

Batam therefore provides an opportunity to critically examine the relationship 
between planning theory and planning practice. Rather than asking whether a 
particular planning theory has been applied successfully or unsuccessfully, this study 
examines how different planning ideas are manifested, adapted, and constrained 
within Batam’s institutional context. This approach recognizes that planning 
theories are not simply transferred from academic or international contexts into local 
practice. Local institutions, governance arrangements, and development conditions 
interpret and reshape them.  

While research on Batam’s political economy, institutional dualism, and 
development has expanded, it has paid limited attention to how planning paradigms 
operate within its fragmented governance structure. Existing studies examine 
investment-driven development, institutional overlap, and socio-spatial 
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consequences, but less is known about how different planning logics are manifested 
in planning instruments and practices and how they fit Batam’s dual-governance 
context. Accordingly, this study asks: How are six planning paradigms- rational 
comprehensive, incremental, strategic, communicative, advocacy, and neoliberal 
planning- manifested in Batam’s planning history, governance arrangements, and 
planning instruments, and how suitable are they for its dual-governance context? 
The study aims to trace these paradigms in Batam’s planning trajectory, examine 
how institutional dualism shapes their implementation, and assess their suitability 
and limitations in terms of institutional coordination, stakeholder participation, 
flexibility, and social equity. 

2. Literature Review  

2.1. Rational Comprehensive and Incremental Planning 
Rational Comprehensive Planning (RCP) emerged as a dominant post-war 

planning paradigm grounded in scientific rationality, technocratic expertise, and 
systematic decision-making. It conceptualizes planning as a linear process involving 
problem definition, extensive data collection, formulation of alternatives, 
quantitative evaluation, and implementation. This approach assumes that planning 
can be coordinated through an integrated administrative hierarchy capable of 
translating comprehensive blueprints into practice. However, Gil and Lucchesi 
(2021) argue that RCP overestimates decision-makers’ cognitive capacity, assumes 
extensive access to reliable information, and tends to depoliticize spatial decisions 
that inevitably produce competing interests and outcomes. These limitations have 
encouraged alternative approaches that recognize uncertainty and institutional 
complexity. 

Lindblom (2018) introduced Incremental Planning, or the “science of muddling 
through,” as an alternative based on gradual adjustments rather than exhaustive 
long-term calculations. Decisions are developed through marginal policy changes, 
negotiation, political bargaining, and mutual adjustment, making incrementalism 
particularly relevant where information and administrative resources are 
constrained. Nevertheless, its pragmatic orientation may reinforce existing interests 
and limit structural or redistributive change. Hildén et al. (2004) demonstrate that 
planning decisions involve diverse expectations, interpretations, and interactions, 
highlighting the gap between formal procedures and actual decision-making. 
Similarly, Mäntysalo et al. (2019) identify strategic incrementalism in Lahti, Finland, 
where planning evolved through successive adjustments and interactions rather than 
a predetermined comprehensive process. 

2.2. Strategic and Neoliberal Planning 
In the late twentieth century, fiscal restructuring and global economic 

competition contributed to the emergence of Strategic Planning in urban 
governance. Adapted from corporate management, strategic planning emphasizes 
selective priorities, institutional strengths, external opportunities and threats, and 
the coordination of stakeholders around a shared spatial vision (Theng, 2026). 
Albrechts (2004) similarly characterizes strategic spatial planning as a shift from 
comprehensive and regulatory approaches toward selective intervention, strategic 
priorities, and the coordination of actors and resources around transformative 
objectives. Rather than attempting to regulate urban development comprehensively, 
strategic planning focuses on leverage points that can generate broader economic 
and spatial impacts, including infrastructure development and private investment. 
Its emphasis on prioritization and coordination makes it particularly relevant to 
contexts where resources, institutional capacity, and planning authority are 
fragmented. 
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Closely associated with market-oriented development is Neoliberal Planning, 
which emerged alongside the restructuring of welfare-state functions and the 
promotion of entrepreneurial urban governance. This paradigm emphasizes 
deregulation, spatial privatization, and Public-Private Partnerships (PPPs) to 
mobilize private and transnational capital (Baeten, 2017). The state consequently 
shifts from direct provision toward facilitating markets through investment 
incentives, regulatory flexibility, and development-oriented infrastructure. 
However, the benefits and costs of neoliberal planning are unevenly distributed. 
Brenner and Theodore (2002) emphasize that neoliberalization does not produce a 
uniform urban model but is shaped by local institutional arrangements, development 
strategies, and political-economic conditions. Thus, while neoliberal planning may 
support investment and physical transformation, it can also generate socio-spatial 
segregation, privatization, and displacement. 

2.3. Communicative and Advocacy Planning 
As technocratic and market-driven approaches faced growing concerns over 

participation and legitimacy, alternative planning paradigms emerged to emphasize 
democratic deliberation, collective learning, and social justice. Communicative 
Planning conceptualizes planning as an interactive process rather than a purely 
technical or market-oriented exercise (Kivits & Sawang, 2021). Drawing on 
Habermasian critical theory, it emphasizes multi-stakeholder dialogue, mutual 
learning, and deliberation to facilitate understanding and consensus among actors 
with diverse interests. Healey (2020) similarly argues that communicative and 
collaborative planning reposition planning as a process of dialogue and collective 
learning, where knowledge is constructed through interaction rather than simply 
transferred from technical experts to the public. Accordingly, planners are expected 
to act primarily as facilitators and mediators who create spaces for dialogue among 
stakeholders. 

Advocacy Planning takes a more explicitly justice-oriented position by 
challenging the assumption that planning can be politically neutral. Emerging from 
the civil rights movement, it argues that conventional planning processes can 
systematically disadvantage low-income and marginalized communities. Sager 
(2022) describes the planner in this approach as an advocate who represents 
underrepresented groups and challenges dominant political or corporate interests. 
Its emphasis therefore extends beyond participation toward spatial equity, secure 
land tenure, and redistributive justice. Forester (2018) further highlights that 
planning communication is embedded in unequal power relations, meaning that 
planners influence not only how information is exchanged but also whose 
knowledge, interests, and concerns become visible in decision-making. 

3. Methods  
This study uses a qualitative single-case study design to examine the operational 

dynamics and limitations of urban planning paradigms within the institutional 
dualism of Batam, Indonesia. A qualitative case study is appropriate because the 
study focuses on complex institutional processes that are shaped by historical, 
administrative, and spatial contexts, where the boundaries between planning 
theories and their practical implementation cannot be examined separately (Ahmad 
& Pradjoko, 2024). Batam was selected as the case because its development as a state-
led border industrial area involves concurrent jurisdictions between the municipal 
authority and the central government development agency, providing a relevant 
context for examining how different planning paradigms interact with fragmented 
governance arrangements. 

Data collection relies primarily on secondary documentary analysis using two 
complementary source categories: formal planning and regulatory documents and 
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empirical literature. The analyzed policy documents include the Batam City Regional 
Medium-Term Development Plan (RPJMD 2021–2026), the Batam Regional Spatial 
Plan (RTRW 2021–2041), Strategic Environmental Assessments, and key national 
regulations governing Free Trade Zones (FTZ) and Special Economic Zones. These 
documents were selected because they represent major statutory instruments 
through which development priorities, spatial allocation, environmental 
considerations, and economic policies are formally articulated. Peer-reviewed 
academic literature and government performance reports complement the 
documentary evidence, providing contextual and empirical support and enabling 
triangulation across sources. 

The data are analyzed using theory-driven deductive content analysis based on 
the conceptual framework. This approach systematically examines empirical 
evidence against predefined theoretical dimensions rather than deriving categories 
solely from the documents. Evidence concerning Batam’s planning history, 
governance architecture, and statutory planning instruments is coded according to 
the six planning paradigms: rational comprehensive planning, incrementalism, 
strategic planning, neoliberal planning, communicative planning, and advocacy 
planning. Each paradigm is examined across analytical dimensions: core decision 
logic, institutional integration, stakeholder engagement, operational flexibility, 
treatment of marginalized communities, and outcomes in Batam. The comparison 
enables the study to identify patterns of alignment and divergence between 
theoretical assumptions and planning practices. The resulting analytical structure 
provides a consistent basis for evaluating the applicability and limitations of each 
paradigm within Batam’s dual-governance context. 

4. Results 

4.1. Batam’s Planning History 
Batam has a history of planning development that is very much based on state-

based strategic approaches and geopolitical considerations (Abdi, 2023; Syuzairi et 
al., 2024). Batam’s transformation from a remote island to a strategic industrial hub 
reflects how planning decisions are often driven by national agendas, rather than 
local needs. Batam’s development began in earnest in the early 1970s when the 
Indonesian government designated the island as an industrial area to support oil and 
gas exploration by Pertamina in Belakang Padang (Diskominfo Kota Batam, 2022). 
This designation was based not only on economic potential but also on strategic 
considerations, given its proximity to Singapore and international shipping routes 
(Aritenang, 2020). At this stage, RCP appeared dominant. The state designed Batam 
from scratch with technocratic logic and a development blueprint. However, because 
this approach lacked participation and was insensitive to local socio-cultural 
conditions, negative impacts emerged in the form of marginalization of local 
communities and social exclusion (Ahmad & Pradjoko, 2024). 

The 1980s–1990s marked a major transformation of Batam into a Free Trade 
Zone driven by foreign investment and export-oriented industrial development. 
Through the establishment of the Batam Authority (now BP Batam), the area was 
formalized as a Free Trade Zone with various incentives to attract Foreign Direct 
Investment (FDI) (Royle, 1997). The Regional Spatial Plan (Rencana Tata Ruang 
Wilayah/RTRW) was developed in a highly technical manner and shaped by the 
logic of economic zoning, allocating space for industrial areas, ports, airports, and 
worker settlements. This approach contained elements of Strategic Planning but was 
still implemented in a predominantly top-down manner. The presence of investors 
from Japan, Korea, and Singapore accelerated economic growth but also contributed 
to emerging inequalities (Pascal, 2023). Informal settlements or ruli (rumah liar) 
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expanded rapidly because planning did not adequately anticipate the housing needs 
of the growing migrant workforce (Ahmad & Pradjoko, 2024). 

The 2000–2015 period marked a significant shift in Batam’s governance 
following the Reformation, as regional autonomy introduced a more complex 
institutional structure and intensified the dualism of planning authority. Along with 
post-Reformation regional autonomy, tensions emerged between BP Batam and the 
Batam City Government in terms of licensing, spatial planning, and land distribution 
(Respationo & Thapa, 2024). These tensions highlighted challenges to the legitimacy 
and coordination of planning practices. Although various strategic plans had been 
prepared, institutions often implemented them poorly and out of sync. In this 
context, several Communicative Planning initiatives emerged, including 
Musrenbang and public participation in the preparation of the Regional Medium-
Term Development Plan (Rencana Pembangunan Jangka Menengah Daerah/RPJMD). 
However, these processes were often perceived as largely ceremonial, as major 
planning decisions remained concentrated among technocratic and political elites. 

In the last decade, Batam has begun to shift its focus from conventional 
manufacturing to the high-tech sector and the digital economy (van Grunsven & 
Hutchinson, 2017). The central government and BP Batam promote the area as a 
“Smart City” and “Indonesia’s Digital Gateway” (Sari & Pamadi, 2019; Fajrah et al., 
2023). Projects from Batam’s authorities, such as Nongsa Digital Park and the 
development of the International Data Center, reflect this new direction. Although 
the approach includes elements of Strategic Planning that adapt to global trends, it 
still has weaknesses. Some of the projects are ambitious, one-off initiatives without 
sustained effort. Nonetheless, infrastructure development has affected several coastal 
areas without meaningful consultation, such as the case of Rempang Island (Jatmika 
et al., 2025). 

4.2. Dualism of Governance in Batam 
One of the biggest challenges in development planning in Batam lies not only in 

the technical aspects or fiscal capacity, but also in the unique and complex 
institutional structure (Respationo & Thapa, 2024). Since its development, two main 
government institutions have managed Batam: the Batam City Government as the 
regional administrative authority, and BIFZA (BP Batam), formerly known as the 
Otorita Batam, as the representative of the central government in managing 
industrial and investment areas. This institutional structure stems from central 
policy in the 1970s, when the Indonesian government developed Batam as a strategic 
industrial and free trade area to support oil exploration and compete with Singapore. 
To that end, BP Batam was given authority in land management, licensing, 
investment, and infrastructure. Meanwhile, day-to-day administrative functions 
were carried out by the Batam City Government. The two institutions worked side 
by side, but not always in harmony. 

Respationo and Thapa (2024) argue that overlapping authority between the 
Batam City Government and BP Batam creates ambiguity in roles and 
responsibilities, affecting public services and development effectiveness. Dalla and 
Hutabarat (2018) further show that this dualism extends to critical areas, including 
land management, spatial planning, forestry, and asset administration. Limited 
institutional integration generates uncertainty for investors and may delay 
development and trigger administrative conflicts. For example, investors may obtain 
location permits from BP Batam but struggle in secure Building Construction 
Permits or environmental documents from the Batam City Government. Although 
the central government introduced the Special Economic Zone (SEZ) framework to 
harmonize the roles of both institutions, the overlap remains unresolved. S et al. 
(2019) note that inadequate regulatory revisions have allowed institutional 
duplication to persist. 
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From a planning theory perspective, this dualism shows the complexity of 
planning the development of the Batam region. The more power involved, the more 
likely it is to spark power disputes. Planning cannot be effective with just a “good 
plan” on paper, but requires strong institutional coordination, recognition of the role 
of each actor, and collaborative mechanisms that can mediate conflict. In other 
words, good governance. Without it, the inequality of planning policies and practices 
will continue and ultimately harm the Batam community as the main recipient of the 
impact of the policy. The elaboration of how this dualism affects each of the planning 
documents will be explained next. 

4.3. Planning Paradigm Suitability Evaluation 
Governance dualism affects multiple layers of Batam’s planning, from local 

strategic documents such as the RPJMD and RTRW to the Special Economic Zone 
(Kawasan Ekonomi Khusus/KEK) framework and cross-border cooperation. Among 
these instruments, the RPJMD serves as a political and technocratic document 
outlining the regional head’s vision, mission, and five-year development priorities 
(Prasetyo et al., 2023). In Batam, its priorities include strengthening manufacturing, 
promoting investment, expanding digital infrastructure, and improving residential 
areas. However, coordination between the Batam City Government’s RPJMD and 
BP Batam’s agenda and authority remains problematic (Respationo & Thapa, 2024). 
As a central government agency, BP Batam controls strategic areas such as land 
management and major investments that fall beyond the RPJMD’s effective reach. 
Consequently, the RPJMD has limited capacity to guide Batam’s overall 
development. From a planning perspective, this creates a persistent disconnect 
between development vision and implementation. 

The RTRW is a long-term spatial planning document (20 years) that determines 
zoning, spatial allocation, and direction of regional development (Sulistyawan et al., 
2018). The Batam City RTRW (2021–2041) emphasizes Batam’s transformation into 
a digital city and international logistics center, including high-tech industrial areas 
in Nongsa and Tanjung Uncang.  However, the Batam RTRW is often constrained 
in implementation because it lacks full authority over land owned and managed by 
BP Batam. There are cases where the allocation of space in the RTRW differs from 
the land allocation map version of BP Batam. In the past, similar cases have caused 
conflict between agencies and uncertainty for investors. Additionally, the Batam 
RTRW has not yet adequately anticipated climate change impacts, such as sea level 
rise and tidal flooding in coastal areas (Susilo et al., 2025). Another ecological issue 
that should be mentioned is damage to protected forests (hutan lindung) that are 
progressively eroded by industrial activities. This reflects weak integration between 
growth planning and resilience planning. 

Batam’s status as a Special Economic Zone (SEZ) since 2019 has provided major 
incentives for investors, including tax breaks, ease of licensing, and export facilities. 
Areas such as the Nongsa SEZ and the Batamindo SEZ are promoted as centers for 
the creative industry and digital technology (Provost & Kennard, 2023). However, 
the main criticism of SEZs in Batam is their exclusive nature. Many SEZ areas 
operate in a closed manner. In generating profit, some enterprises are not creating 
mutual connections with the surrounding community in the form of improving the 
skills of the local workforce, distributing economic benefits, or arranging the 
surrounding space (Aritenang, 2020). From a planning theory perspective, this 
shows a bias towards growth-oriented planning and ignores the principle of equity-
based planning. This is understandable because that is how the private sector works. 
The government has to step up to make it socially equitable. In addition, the 
determination of SEZ zones sometimes clashes with the RTRW and causes legal 
confusion, because SEZs are regulated by separate PPs that sometimes conflict with 
local planning (Dalla & Hutabarat, 2018). 
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Batam became the border that envisioned Indonesia, Malaysia, and Singapore 
within an economic and geopolitical corridor (Lindquist, 2010; Provost & Kennard, 
2023). It gave Batam a strategic position in cross-border cooperation. Collaboration 
takes several forms, including the Batam Industrial Park (Batam–Singapore 
cooperation), the Sister City Agreement, and participation in the ASEAN Smart 
Cities Network (ASCN) (Abdi, 2023).  However, this cooperation is mostly elite-
driven and not rooted in local needs. Not many Batam residents feel the direct 
benefits of this cross-border cooperation, especially in terms of technology transfer, 
decent job creation, and local human resource development (Jatmika et al., 2025). 
Cross-border collaboration is more often seen as high-level economic diplomacy 
rather than an inclusive development strategy. 

Classical planning such as RCP and Incremental Planning are the foundation of 
many modern planning practices in various parts of the world. However, in the 
context of complex border cities such as Batam, they intersect with geopolitical 
challenges, global economic pressures, and social inequality. The application of this 
model as a whole actually shows many limitations. The RCP model developed in the 
era of believes that planning can be scientific, objective, and rational (Gil & Lucchesi, 
2021). By assuming all data are available and reliable, it emphasizes a systematic 
approach in identifying problems, setting goals, evaluating alternatives, and 
choosing the best solution based on data-driven cost-benefit analysis. In practice, 
this model is often adopted in the preparation of long-term planning documents such 
as the RTRW or RPJMD in Indonesia. Batam included. The implementation of RCP 
in Batam has been influenced by its designation as an industrial area under a 
presidential decree in 1971 (Ahmad & Pradjoko, 2024). Table 1 shows the summary 
of rational comprehensive planning implementation in Batam. 

 
Table 1. Summary of Rational Comprehensive Planning Implementation in Batam 

Aspect RCP Characteristics Reality in Batam 

Core 
Approach 

Technocratic, linear, 
and top-down. Relies 
heavily on data, 
forecasts, and clear 
objectives. 

RPJMD and RTRW reflect RCP logic 
through comprehensive targets for 
infrastructure and investment zones 

Institutional 
Integration 

Assumes clear 
governance hierarchy 
and institutional 
harmony for plan 
execution. 

Governance dualism between Pemko Batam 
and BP Batam creates overlapping and 
sometimes conflicting plans. 

Stakeholder 
Engagement 

Minimal public 
involvement. Experts 
and planners dominate 
decision-making. 

Planning prioritizes investor interests, with 
limited meaningful public and community 
participation (Permana et al., 2022). 

Flexibility and 
Adaptability 

Low. Emphasizes rigid 
long-term frameworks. 
Difficult to adjust once 
formalized. 

Batam’s dynamic development requires 
greater flexibility and rapid adaptation 
(Aritenang, 2017). 

Addressing 
Marginalized 
Groups 

Often overlooks equity 
or justice unless 
explicitly included in 
objectives. 

Ruli and displaced kampung communities 
often receive limited consideration, 
particularly in reclamation and industrial 
expansion areas (Pemko Batam, 2021). 

Outcomes in 
Batam 

Attempts at 
comprehensive plans 
often clash or remain 
unimplemented. 

Integrated development projects face delays 
due to institutional disputes, funding 
constraints, and weak coordination 
(Respationo & Thapa, 2024). 
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In response to the rigidity of the RCP, Lindblom (2018) proposed the 
Incrementalism model. Often described as “muddling through,” incremental 
planning makes decisions incrementally and adjusts them to small changes from 
previous policies. This approach is relevant in contexts of limited information and 
political capacity, such in bureaucracies in developing countries. Table 2 shows the 
summary of incremental planning implementation in Batam.  

 
Table 2. Summary of Incremental Planning Implementation in Batam 

Aspect Incremental 
Characteristics Reality in Batam 

Core Approach 

Decision-making through 
small, step-by-step 
adjustments or “muddling 
through.” 

Policies evolve incrementally amid 
political hesitation, institutional 
conflict, and uncertainty (Dalla & 
Hutabarat, 2018). 

Institutional 
Integration 

Fragmented authority 
managed through 
compromise and negotiation. 

BP Batam and Pemko Batam rely on 
piecemeal adjustments to avoid 
institutional conflict. 

Stakeholder 
Engagement 

Ad hoc stakeholder inclusion 
without a formal 
engagement model. 

Public input often emerges only after 
conflicts, such as evictions or land 
reclamation disputes in Rempang-
Galang. 

Flexibility and 
Adaptability 

High flexibility in 
responding to changing 
circumstances. 

Incremental adjustments enable 
responses to investor needs and 
regulatory changes (Negara & 
Hutchinson, 2020). 

Addressing 
Marginalized 
Groups 

May provide short-term 
benefits to disadvantaged 
groups. 

Compensation and relocation 
measures may address immediate 
demands but rarely resolve structural 
issues (Jatmika et al., 2025). 

Outcomes in 
Batam 

Progress has been gradual 
and fragmented, with no 
breakthroughs. 

SEZ integration, infrastructure 
connectivity, and digital economy 
development remain gradual and 
incomplete (Permana et al., 2022). 

 
Strategic Planning was originally developed in the military but has been adapted 

into urban and regional planning practices. This approach focuses on creating a 
framework like a CEO in developing his company (Theng, 2026). By setting long-
term goals and identifying internal strengths and weaknesses, this approach seeks 
opportunities to achieve a development vision. In Batam, this approach appears in 
policy documents such as the KEK Master Plan and Batam’s vision as “Indonesia’s 
Gateway to the International World”. However, a gap remains between planning on 
paper and implementation in reality. Table 3 shows the summary of Rational 
Comprehensive Planning Implementation in Batam. 
 

Table 3. Summary of Strategic Planning Implementation in Batam 
Aspect Strategic Characteristics Reality in Batam 

Core Approach 

Long-term vision, selective 
priorities, and integration of 
planning and 
implementation. 

RPJMD, KEK, and cross-border 
agendas provide strategic direction, 
but implementation is uneven due to 
fragmented authority and policy 
shifts. 

Institutional 
Integration 

Requires stakeholder 
alignment and strong 
leadership across sectors and 
agencies. 

Dual governance creates competing 
priorities and jurisdictional overlaps 
(Permana et al., 2022). 

Stakeholder 
Engagement 

Emphasizes strategic 
partnerships with key actors, 

Central policies and investor interests 
dominate, with limited grassroots 
involvement (Prasetyo et al., 2023). 
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Aspect Strategic Characteristics Reality in Batam 
often through top-down 
coordination. 

Flexibility and 
Adaptability 

Medium-to-high flexibility 
in adjusting priorities. 

Batam adapts to changing 
development agendas, but policy shifts 
and leadership turnover disrupt 
continuity (Syuzairi et al., 2024). 

Addressing 
Marginalized 
Groups 

Prioritizes aggregate growth 
and competitiveness. 

Industrial and competitiveness 
agendas often overlook informal 
workers, displaced communities, and 
kampung tua (Amri et al., 2023). 

Outcomes in 
Batam 

Can produce high-impact 
development when 
institutions support them. 

Major projects often face delays due to 
overlapping responsibilities and weak 
implementation (S et al., 2019; Pascal, 
2023). 

 
The communicative planning approach emphasizes the importance of 

communication between actors, public deliberation, and reaching consensus in the 
planning process. This model shifts the focus from planners as the sole experts to 
facilitators of dialogue between interests (Kivits & Sawang, 2021). The main 
characteristics of Communicative Planning include inclusive participation, such as 
collaborating with marginalized groups to voice their views in the planning process, 
and social legitimation, represented by incorporating community suggestions. Table 
4 shows the summary of communicative planning implementation in Batam.   

  
Table 4. Summary of Communicative Planning Implementation in Batam 

Aspect Communicative 
Characteristics Reality in Batam 

Core Approach 

Emphasizes dialogue 
among experts, 
communities, and other 
stakeholders. 

Planning remains largely technocratic 
and investor-oriented, with limited 
meaningful dialogue (S et al., 2019). 

Institutional 
Integration 

Relies on horizontal 
coordination and 
institutional trust. 

Dual governance between Pemko 
Batam and BP Batam weakens 
coordination and institutional trust. 

Stakeholder 
Engagement 

Promotes inclusive 
dialogue across public, 
private, and community 
actors. 

Participation often remains top-down, 
with limited roles for communities and 
NGOs as knowledge contributors 
(Anatami et al., 2024; Jatmika et al., 
2025). 

Flexibility and 
Adaptability 

Emphasizes participatory 
processes and 
responsiveness to 
stakeholder input. 

Musrenbang allows local adjustments, 
while RTRW and KEK planning 
remain largely rigid and centrally 
driven. 

Addressing 
Marginalized 
Groups 

Depends on inclusive 
facilitation and meaningful 
deliberation. 

Kampung tua communities and informal 
workers rarely receive meaningful 
platforms (Jatmika et al., 2025). 

Outcomes in 
Batam 

Can strengthen 
understanding, trust, and 
the legitimacy of decisions. 

Participation is more visible in 
Musrenbang but has limited influence 
on strategic planning and investment 
decisions. 

 
Advocacy Planning is rooted in the civil rights movement and emphasizes that 

planners are not neutral. Planners must side with marginalized groups and advocate 
for more equitable policy alternatives, like a defense lawyer (Sager, 2022). This 
approach is relevant of analyzing land distribution inequality in Batam. Many urban 
poor people live in areas prone to eviction because they are seen as having violated 
formal spatial planning regulations. In Batam’s context, advocacy for the right to 
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adequate housing, basic services, and recognition of informal settlements becomes 
very important. Table 5 shows the summary of advocacy planning implementation 
in Batam. 

 
Table 5. Summary of Advocacy Planning Implementation in Batam 

Aspect 
Advocacy 

Characteristics 
Reality in Batam 

Core Approach 

Planners advocate for 
marginalized and 
underrepresented 
communities. 

Kampung tua residents, informal workers, 
and relocated communities have limited 
access to planning processes; NGOs and 
academics sometimes act as informal 
advocates (Ahmad & Pradjoko, 2024). 

Institutional 
Integration 

Challenges dominant 
institutions and promotes 
equity. 

Institutional dualism between Pemko 
Batam and BP Batam limits space for 
public advocacy (Respationo & Thapa, 
2024). 

Stakeholder 
Engagement 

Prioritizes meaningful 
participation of 
marginalized groups. 

Civil society faces limited access to 
information and decision-making, with 
participation often occurring after plans 
are drafted (Jatmika et al., 2025). 

Flexibility and 
Adaptability 

Responds to community 
needs and justice 
concerns. 

Community resistance has sometimes 
delayed or influenced land reclamation 
and resettlement plans (Anatami et al., 
2024). 

Addressing 
Marginalized 
Groups 

Centers marginalized 
groups, livelihoods, and 
tenure security. 

Development has generated inequalities 
affecting peri-urban communities and 
kampung tua (Lindquist, 2010; Ahmad & 
Pradjoko, 2024; Anatami et al., 2024). 

Outcomes in 
Batam 

Can strengthen 
recognition of community 
rights. 

Advocacy has gained media and legal 
attention, but impacts remain largely 
temporary without structural reform 
(Anatami et al., 2024; Jatmika et al., 2025). 

 
Neoliberal planning encourages deregulation, privatization, and public-private 

partnerships (Baeten, 2017). At the same time, it reduces the role of public 
deliberation and redistributive policies. In Batam’s case, neoliberal logic is evident in 
its investor-centered planning, where infrastructure and zoning are tailored to 
global capital needs. Examples can be seen in the construction of the industrial park 
and international part (Sari & Pamadi, 2019). This policy sometimes sidelines 
community interests. Table 6 shows the summary of neoliberal planning 
implementation in Batam. 

 
Table 6. Summary of Neoliberal Planning Implementation in Batam 

Aspect Neoliberal Characteristics Reality in Batam 

Core Approach 
Market-led development, minimal 
state intervention, and 
privatization of services. 

Investment-driven development 
through free trade, tax incentives, 
and deregulation to attract 
foreign capital (Negara & 
Hutchinson, 2020). 

Institutional 
Integration 

Public-private partnerships 
(PPPs) dominate planning and 
service provision. 

BP Batam combines regulatory 
and operational roles, prioritizing 
investor coordination (S et al., 
2019; Aritenang, 2020). 

Stakeholder 
Engagement 

Privileges capital owners and elite 
interests. Civil society is 
sometimes sidelined. 

Consultations favor industrial and 
investor groups, with limited 
inclusion of marginalized 
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Aspect Neoliberal Characteristics Reality in Batam 
communities (Anatami et al., 
2024). 

Flexibility and 
Adaptability 

High responsiveness to market 
signals and investor demand. 
Spatial planning can be reshaped 
to fit economic trends. 

Development priorities shift with 
investment trends and national 
economic strategies, from free 
trade to digital and green 
industries (Pascal, 2023; Susilo et 
al., 2025). 

Addressing 
Marginalized 
Groups 

Market-oriented development 
often overlooks or negatively 
impacts marginalized groups. 

Marginalized groups face 
displacement, labor insecurity, 
and limited planning attention 
(Ahmad & Pradjoko, 2024; 
Jatmika et al., 2025). 

Outcomes in 
Batam 

Rapid economic growth and 
infrastructure modernization, but 
sometimes at the cost of social 
cohesion, environmental 
degradation, and democratic 
control. 

High economic and industrial 
output coexist with 
environmental degradation and 
urban inequality (Pemko Batam, 
2021). 

 
Evaluating mainstream planning theories against Batam’s fragmented 

institutional environment reveals a distinct gap between theoretical ideals and 
practical governance. Rigid, top-down models struggle under the dual authority of 
Pemko Batam and BP Batam, while market-driven and pragmatic approaches better 
reflect the city’s recent development trajectory. The synthesis below assesses the 
current suitability and practical manifestation of all six planning paradigms in 
Batam, highlighting how institutional dualism limits traditional comprehensive 
planning while favoring neoliberal, strategic, and incremental adaptations. Table 7 
shows the evaluation of the suitability of planning paradigm implementation in 
Batam. 

  
Table 7. Evaluation of Suitability of Planning Paradigm Implementation in Batam 

Planning 
Theory Key Principles 

Suitability to 
Batam 

Currently 
Reasoning 

Rational 
Comprehensive 
Planning (RCP) 

Linear, data-driven, 
and top-down; suited 
to stable institutions. 

Less Likely 

Applied in RPJMD 
assessment, but dual 
governance and overlapping 
authorities hinder rigid, 
integrated implementation. 

Incrementalism 
Small, adaptive 
changes through 
“muddling through.” 

Likely 

Fits Batam’s pragmatic 
responses to BP Batam–
Pemko tensions, but offers 
limited transformative 
direction for equity. 

Advocacy 
Planning 

Represents 
marginalized and 
underrepresented 
groups. 

Moderate 

Relevant for countering 
investor-dominated 
planning, but civil society 
has limited institutional 
influence. 

Communicative 
Planning 

Dialogue, mutual 
learning, and 
consensus building. 

Less Likely 

Limited in practice despite 
its relevance for improving 
cross-institutional 
coordination and community 
participation. 

Strategic 
Planning 

Vision-setting, 
priority selection, Likely Aligns with Batam’s long-

term development and 
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Planning 
Theory Key Principles 

Suitability to 
Batam 

Currently 
Reasoning 

and stakeholder 
alignment. 

regional integration 
agendas, but limited 
participation may reinforce 
exclusion. 

Neoliberal 
Planning 

Market-oriented; 
emphasizes 
investment, 
competitiveness, and 
private-sector 
involvement. 

Likely 

Reflects Batam’s 
investment- and 
infrastructure-driven 
development, but may 
intensify social and spatial 
inequality without inclusive 
planning. 

5. Discussion 
The findings indicate that Batam’s planning trajectory cannot be adequately 

explained by a single planning paradigm. Instead, its planning practice reflects a 
hybrid configuration shaped by institutional dualism, economic priorities, and 
uneven stakeholder involvement. The overlapping authority of Pemko Batam and 
BP Batam creates a structural condition in which comprehensive planning is difficult 
to translate consistently into implementation. This finding is consistent with Dalla 
and Hutabarat (2018), who identified overlapping authority in the management of 
Batam’s economic zones, and with Respationo and Thapa (2024), who linked 
institutional dualism to coordination and governance challenges. Thus, the 
limitations of Rational Comprehensive Planning (RCP) in Batam are not simply 
associated with the rigidity of comprehensive planning itself, but also with the 
absence of a unified institutional structure assumed by the model. The finding 
supports Gil and Lucchesi’s (2021) critique that RCP relies on assumptions of 
comprehensive information, rational decision-making, and coordinated 
implementation that can be difficult to sustain in complex planning environments. 

In this context, Incrementalism appears as a pragmatic response to fragmented 
authority. Rather than implementing fully integrated plans, Batam’s institutions 
tend to accommodate changing priorities through gradual adjustments, negotiation, 
and piecemeal coordination. This pattern corresponds with Lindblom’s (2018) 
conception of incremental decision-making. It is also consistent with Hildén et al. 
(2004), who emphasize that planning outcomes emerge through interactions among 
actors rather than formal procedures alone. The finding further parallels Mäntysalo 
et al. (2019), whose study of Lahti demonstrates how strategic incrementalism can 
emerge through successive adjustments within planning processes. However, the 
Batam case also reinforces the limitation of incrementalism. Although it provides 
flexibility under institutional uncertainty, it may not sufficiently address persistent 
structural issues such as fragmented authority and spatial inequality. 

The stronger manifestation of Strategic and Neoliberal Planning further explains 
Batam’s development trajectory. Long-term investment priorities, infrastructure 
development, economic zones, and international connectivity reflect the selective 
and goal-oriented character of strategic planning described by Albrechts (2004). At 
the same time, the emphasis on investment, competitiveness, and development-
oriented infrastructure corresponds with neoliberal planning (Baeten, 2017). This 
finding aligns with Aritenang (2017) and Negara and Hutchinson (2020), who 
highlight the centrality of investment and Batam’s changing economic role. 
However, the findings also reflect Brenner and Theodore’s (2002) argument that 
neoliberal planning is locally mediated rather than uniformly implemented. In 
Batam, market-oriented development coexists with institutional fragmentation and 
produces uneven attention to social and spatial concerns. 
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Conversely, communicative and advocacy planning remain less institutionalized. 
Although participatory mechanisms such as Musrenbang provide spaces for public 
involvement, their influence on major strategic and investment decisions appears 
limited. This finding reflects the concerns of Kivits and Sawang (2021) and Healey’s 
(2020) about the importance of meaningful dialogue and collective knowledge in 
planning. Similarly, the limited influence of marginalized communities supports 
Sager’s (2022) observation that advocacy planning struggles in translate 
representation into structural change. The findings suggest that Batam represents a 
hybrid planning configuration in which strategic and neoliberal logics shape 
development priorities, incrementalism facilitates adaptation to fragmented 
governance, while communicative and advocacy approaches remain comparatively 
peripheral. This indicates that the applicability of planning paradigms depends not 
only on their theoretical principles but also on the institutional conditions through 
which planning is implemented. 

6. Conclusion 
This study finds that no single planning paradigm adequately captures Batam’s 

institutional and spatial complexity. The analysis shows that RCP is constrained by 
fragmented authority between Pemko Batam and BP Batam, while Incrementalism 
reflects the gradual adjustments used to manage institutional and policy uncertainty. 
Strategic and neoliberal planning are more visibly manifested in Batam’s 
investment-oriented development, infrastructure priorities, economic zones, and 
international connectivity. Meanwhile, Communicative and Advocacy Planning 
remain less institutionalized, particularly in giving marginalized communities such 
as informal settlers and kampung tua residents meaningful influence. These findings 
indicate that Batam’s planning practice is characterized by a hybrid configuration in 
which different planning logics coexist, but unequal institutional capacity, 
stakeholder influence, and implementation authority shape their application. 

The findings have practical implications for strengthening coordination between 
Pemko Batam and BP Batam, broadening meaningful stakeholder participation, and 
incorporating social equity into development and investment decisions. Rather than 
relying on a single planning model, planning practice in Batam may benefit from 
combining the coordination and long-term orientation of strategic planning with the 
adaptability of incrementalism and the participatory and equity-oriented principles 
of communicative and advocacy planning. However, this study is limited by its 
qualitative single-case design and reliance on secondary documentary sources, which 
constrain direct examination of stakeholders’ experiences and perceptions. Future 
research could therefore employ interviews, focus groups, or mixed-method 
approaches involving government agencies, investors, communities, and civil society 
organizations to examine how planning decisions are negotiated and implemented 
in practice. Comparative studies with other Indonesian border or special economic 
regions could also assess whether the identified hybrid planning configuration is 
specific to Batam or reflects broader patterns of planning under fragmented 
governance. 
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