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Chapter 1 ®)
Introduction: A Framework oo
for Assessing Climate Security

Judith Nora Hardt®, Cameron Harrington ®, Franziskus von Lucke®,
Adrien Esteve®, and Nicholas P. Simpson

Abstract This chapter introduces the book, Climate Security in the Anthropocene—
Exploring the Approaches of United Nations Security Council Member-States.
Climate change is increasingly positioned as a security issue. A number of influen-
tial governance actors including states, international organisations, and civil society
groups now connect climate change to a variety of security threats such as armed
conflict, disasters, low socio-economic development, and fragile governing institu-
tions. These threat perceptions have translated into political action and have led to the
formation of a complex constellation of governance actors in response. In particular,
over the past fifteen years both permanent and non-permanent member-states of the
United Nations Security Council (UNSC) have been instrumental in constructing and
responding to climate security threats. This introductory chapter presents the overall
aim of the book, which is to analyse whether the concept of security has shifted over
time with respect to climate change, and if so, how these shifts have occurred in state
practices. It begins by tracing the evolution of climate security in academic scholar-
ship and in the UNSC. It then presents the theoretical framework of the book, which
distinguishes between three ideal-types of climate security: national security, human
security, and ecological security. It concludes by outlining the methodology of the
book, which is comprised of fifteen case study chapters that explore the various ways
in which member-states that sat on the UNSC between 2018 and in 2020 constructed
and responded to climate security threats.
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Keywords Climate change - Security « Climate security + United Nations Security
Council - Anthropocene - UNSC

1.1 Climate Security in the Anthropocene

Humans have transformed a range of planetary processes fundamental to Earth’s
habitability. According to many, these transformations are so vast that we now live
in an entirely new geological epoch called the Anthropocene (Steffen et al. 2007).
The most far-reaching and critical of these anthropogenic changes is the impact of
humans on the Earth’s climate. In April 2022, the United Nations Intergovernmental
Panel on Climate Change (IPCC) concluded that there is a 50% chance of average
global warming reaching 1.5 °C warmer than pre-industrial levels by 2026. A rise to
average global warming of 3.2 °C by 2100 is also projected unless rapid and deep
greenhouse gas (GHG) emissions reductions are implemented over the next 30 years
(IPCC 2022; Portner et al. 2022). The IPCC also warned that the effects of human-
caused climate change have been experienced earlier, are more widespread, and have
greater consequences than previously anticipated (Portner et al. 2022; IPCC 2022).

Individuals, societies and states are increasingly exposed to severe climate change
events such as floods, wildfires, droughts and extreme temperatures, and are experi-
encing their impacts in diverse and uneven ways, including a rise in food insecurity,
the spread of diseases, and water shortages (IPCC 2022). Scientists fear that climatic
effects are increasing vulnerability and inequality, with the potential to exacerbate
existing socio-economic problems (Barnett/Adger 2007). These knock-on effects
include, but are not limited to, affecting political instability, increasing displacement
and migration, and acting as a risk multiplier for violent conflicts (UNSC 2007,
2011; Portner et al. 2022). It is clear that climate change presents significant threats
to current and future generations and presents severe risks to humans, non-humans,
and ecosystems necessary for the habitability of the planet (Portner et al. 2022; Ripple
et al. 2019; Steffen et al. 2015; Rockstrom et al. 2009).

The causes and consequences of climate change are dispersed and complex
and transcend the ability of individual countries to address them alone. They
require collective, urgent, and transformative responses (IPCC 2022a). In the 1992-
established United Nations Framework Convention on Climate Change (UNFCCC),
states acknowledged the need to avoid “dangerous anthropogenic interference with
the climate system” (United Nations 1992: 9) and have since then adopted several
political agreements to limit greenhouse gas emissions, such as the Kyoto Protocol
(1997) and the Paris Agreement (2015). However, while these political efforts are
worthwhile, scholars and activists agree that they are far from enough to deal effec-
tively with the climate crisis and have largely failed to initiate the necessary systemic
changes and cooperation at a global level (Portner et al. 2022; Gardiner 2004;
Christoff 2016).
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Despite inadequate political action to limit greenhouse gases and transform
the global economy, key political actors at the highest levels increasingly under-
stand climate change as an important security threat. Speaking at a 2021 session
of the United Nations Security Council (UNSC), then German Foreign Minister
Heiko Maas proclaimed that “[...] climate change is the existential threat of our
times” (Maas 2021), and in December 2021 UN Secretary-General Anténio Guterres
warned: “Climate change is not the source of all ills, but it has a multiplier effect and
is an aggravating factor for instability, conflict and terrorism. We must address these
challenges in an integrated manner and create a virtuous circle of peace, resilience
and sustainable development” (Guterres 2021). This threat perception has already
translated into political action and has led to the formation of a complex constellation
of governance actors in order to deal with the security implications of climate change
(see Trombetta forthcoming in 2023). Thus, a number of states, UN institutions, and
non-governmental actors have begun to discuss and address the multiple security
implications of climate change—referred to here as the climate-security nexus—and
to coordinate political responses (UNEP 2011; Modéer 2019).

Since the year 2007, the increasing conceptualisation of climate change as a hard
security issue, has led to several initiatives to bring climate change into the UNSC
(Maas 2020, 2021; UNSC 2007, 2011, 2013, 2018, 2020; see Fig. 1.1). Despite these
efforts, the UNSC has so far not officially recognised climate change as a threat to
global peace and security, nor instigated comprehensive action. Nevertheless, with
scholars, climate activists, and even armed forces around the world highlighting the
potentially serious effects of climate change on global peace and stability (CNA
Military Advisory Board 2014; NATO 2022), the pressure to act has been mounting
on the UNSC. It is, after all, the world’s most consequential security institution and
the only international body officially charged with maintaining international peace
and security. This is why the question of how the UNSC and its member states
perceive and deal with the security implications of climate change is at the centre of
this edited volume.

The existing literature has already in part begun to inquire whether and how the
UNSC could or should take action in response to climate change (e.g., Detraz/Betsill
2009; Cousins 2013; Scott 2015). While initially several researchers recommended
a cautious approach (Scott 2015; Cousins 2013) due to the possible negative conse-
quences of militarisation of environmental or climate politics and the misuse of any
environmental agenda for geopolitical interests (see e.g. Trombetta 2008), the tenor
has changed. In recent years, work on this issue has been driven by the fundamental
assertion that climate change has become an inescapable topic for global (security)
governance actors and regional institutions and can therefore no longer be ignored
by the UNSC (Brock et al. 2020; Lovbrand/Mobjork 2021). Based on this, several
proposals to address climate change in the context of the UNSC have been elaborated
(Maertens 2021; Conca 2019; Scott/Ku 2018; Vivekananda et al. 2019; Droge 2020;
Parker/Burke 2017; Born et al. 2019).
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In contrast to this existing literature, this book does not primarily focus on the
UNSC alone, but offers the first systematic assessment of the diverse perceptions
and framings of climate security and policy responses by UNSC member countries.
It focuses on the global level and future outlines of possible actions or reforms, as
well as tangible political and institutional transformations in response to the growing
perception of climate change as a security issue at multiple levels of society. A
specific focus throughout the book is thus on the multiplicity and changeability of
climate security perceptions and the meaning of security in general. For instance,
climate change can be constructed as an immediate threat to the national security
of the state, legitimising military action; as a human security challenge that neces-
sitates appropriate disaster management; or as an existential danger to ecosystems
or even the whole planet, calling for far-reaching global responses. To account for
these multiple understandings of the climate-security nexus, the book pays partic-
ular attention to how states and institutions within these states (including different
ministries or sectors), understand climate security very differently; how this changes
over time; how it translates into diverse political and institutional responses to deal
with the climate-security nexus; and how it transforms the meaning of security in
general.

Our analysis addresses these questions by turning directly to individual states that
form the UNSC. Instead of focusing on UNSC debates and resolutions, the book thus
discusses and compares the positions of fifteen 2020 UNSC member states' (the five
permanent and ten non-permanent members, see Fig. 1.1) on whether and how the
climate-security nexus is addressed and has affected the countries’ institutions and
policies (see also Zhou 2017; Scott/Ku 2018).2

Following a bottom-up methodology, the country case studies are mostly devel-
oped by scientists from the countries themselves, which ensures a thorough under-
standing of the local peculiarities and specific political debates. Empirically, the
chapter authors refer to a broad and extensive empirical research base of primary and
secondary sources and use this material to explore the national, regional, and global
origins of the debates on climate security in their respective countries. Thus, each
chapter elaborates on how key political actors have approached the climate-security
nexus since 2007 and how each country has positioned itself in UNSC debates on
climate security.

! Methodologically, we do not distinguish between the categories of five permanent members and
ten elected non-permanent members. Instead, this book examines if and how the fifteen UNSC
member states in the year 2020 (see Fig. 1.1) have approached/acknowledged the climate-security
nexus.

2 The first empirical foundation of this research was established through the 11 month “Climate
Change in the UNSC” project, which was carried out by the authors in cooperation with a large
international network of interdisciplinary and country-specialised partner scientists and peer-review
processes and supported by the German Foreign Office and associated to the Institute for Peace
Research and Security Policy of the Hamburg University. The project led to a research report
(Hardt/Viehoff 2021) and to a policy brief (Hardt, Judith Nora 2020 “A Climate for Change in the
UNSC? Member States” Approaches to the Climate-Security Nexus”, IFSH Policy Brief’ at: https://
ifsh.de/en/news-detail/new-ifsh-policy-brief-a-climate-for-change-in-the-unsc (15 October 2022).
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Fig. 1.1 The 2020 member states of the United Nations Security Council. Source Hardt and Viehoff
(2021:7)

In the following sections of this introduction, we first briefly explore the genealogy
of the climate-security nexus in the literature (Sect. 1.2). Thereafter, we discuss how
climate security has been handled in the context of the UNSC (Sect. 1.3). Finally,
we introduce the overarching theoretical framework and methodology of the book
(Sect. 1.4).

1.2 Genealogy of the Climate-Security Nexus

While the political debate has intensified since the mid-2000s and acquired even more
momentum in the 2020s, the connections between a changing climate and security
have long been discussed. In fact, the issue’s modern origins date back to the 1960s
and the debates about nuclear winter (Dalby 2009: 37-39; Gray 1985) and the 1970s
when discussions about the “limits to growth” and the effects of overpopulation arose
(Meadows/Meadows 1972; Ehrlich 1968). The debate became even more prominent
in the 1980s and 1990s when concerns about the connection between environmental
degradation and conflict became prevalent in academic circles and reached the highest
political levels (Deudney 1990; Ullman 1983: 134; Homer-Dixon 1994). However,
in these earlier discussions climate change was only one issue amongst others in
a broader environmental security debate and it was not until the mid-2000s, and
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especially since the year 2007, that climate security as such became a focal point of
attention (Center for Naval Analyses 2007).

Table 1.1 provides a chronological overview of the topics typically associated with
the field of climate security. It shows that the current focus on climate security arose
most prominently in 2007 and was linked to three interrelated developments. First,
the publication of the fourth assessment of the Intergovernmental Panel on Climate
Change (IPCC); second, the emergence of a new climate security debate which
occurred in the US, driven primarily by think tanks (Center for Naval Analyses 2007
Campbell et al. 2007; von Lucke 2020: 59ft.); and third, the first UNSC debate on
climate change (Brauch et al. 2009: 83). It also shows that, since then, the debate has
increasingly diversified and touches upon issues such as human security (IPCC2014),
peacebuilding (e.g., Matthew 2014; Ide 2020; Hardt/Scheffran 2019), transformation
(e.g., Brauch et al. 2016), development and humanitarian issues (e.g., Barnett/Adger
2007; Dalby 2002, 2009; Floyd 2007; Barnett 2001, 2007; Floyd/Matthew 2013),
as well as ethical considerations surrounding these new forms of security thinking
(e.g., Dalby 2013; Nyman/Burke 2016).

A particularly influential strand that also stands at the centre of most climate-
security debates at the political level mainly focuses on the connections between
climate change and (violent) conflict (Gleditsch 2015; Mach et al. 2019; Brzoska
2018; Ide et al. 2020). Although this strand partly continues the earlier debates
on environmental conflict (e.g., Homer-Dixon 1994), it has become more nuanced.
Thus, while some still argue for a causal connection between a changing climate
and conflict (Smith/Vivekananda 2007; Hsiang et al. 2013; Brown/McLeman 2009),
others question a direct or causal relationship (Barnett 2000; Raleigh/Urdal 2007)
or have even found evidence for increased cooperation under environmental stress
(Mach et al. 2019, von Uexkull/Buhaug 2021; Ken et al. 2005; Ide et al. 2021). The
tenor today is that climate change can negatively interact with a range of variables
such as low socioeconomic development, low capabilities of the state and existing
instabilities, which together have the potential to increase the risk of violent conflicts
or exacerbate existing ones (Scheffran et al. 2012; Barnett/Adger 2005; Salehyan
2008; Gleditsch 2012; Mach et al. 2019; Barnett/Adger 2007).

Apart from the still influential research on climate conflict, connections to the
concept of the Anthropocene, which has its origins in the Earth System Sciences, have
become much more prominent since the late 2010s (Dalby 2009; Harrington/Shearing
2017; Hardt/Viehoff 2020; Hardt 2018). The Anthropocene recognises that the
critical life-supporting systems of the planet have moved out of the relatively
stable state of the Holocene epoch within which human civilization had evolved
(Crutzen/Stoermer 2000) and that the Earth is now experiencing an increasing period
of non-stationarity, mainly as a result of the actions of humans. This has fundamen-
tally disrupted the planetary biosphere at unprecedented speed (Steffen et al. 2007;
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Table 1.1 Major research phases of climate security

Phases (start)

Key research strands on the climate-security nexus

1960-70s * Nuclear winter hypothesis
« First mentions of environmental issues as security threats
1989 « First wave of more detailed research on the interrelation between environment
and conflict: empirical case studies, mostly focused on national security
« Partly intertwined with a theoretical debate about the nature of security itself in
political debates (broadening and deepening of security)
1994 * Second wave of research on the links between environment and conflict:
focused on different methods and empirical case studies
 High resonance in political circles, especially in the US under the Clinton-Gore
administration
2003 * Research on the links between environment and peace
* Pentagon report on abrupt climatic changes and national security
2007 « Direct focus on the link between climate change and security (as opposed to a
broader focus on the environment)
* First UNSC debate
* Influential think tank-driven debate in the US
 Link to or inclusion of environmental security in the concept of human security
» Environment and energy security/independence
* Climate change, security and migration
* Gender, marginalisation, environment and security
* Introduction of complexity theory and a critical focus on the de-politicisation
of climate change through discourses of resilience, risks, adaptation and
mitigation
2009  Focius on the Anthropocene as a new geological era and context for the
environment/climate security link and human security
« Strong influence of Earth System Sciences (planetary boundaries) and Climate
Sciences
* Emergence of Ethical Security Studies
2017 » Focus on various institutions and on how the link between climate change and
security is included/addressed or institutionalised
¢ Discussion on how actors address the link and in what terms, and what future
activities, risks and potentials might be
2020 * Emergence of a new research phase on topics such as the Anthropocene,

complex crises, tipping points, compound risks, how different actors (ranging
from global governance and states to civil society) address the climate-security
nexus, the merging of research communities and a focus on the science-policy
interface

Source Adopted from Hardt (2018: 45)

Zalasiewicz et al. 2011) and dramatically increases the risks of exceeding the plane-
tary boundaries, hence leading the planet towards an uninhabitable Hothouse Earth
trajectory (Steffen et al. 2015, 2018; Rockstrom et al. 2009; Ripple et al. 2019).
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As several scholars that work on the climate-security nexus show, the
Anthropocene has important security ramifications, both in theory and practice
(Harrington/Shearing 2017; Dalby 2020; Fagan 2017; Holley et al. 2018; Simpson
et al. 2019). While still widely debated, the Anthropocene calls into question core
assumptions about causality, subjectivity, justice, and governance. Conceptually, it
also challenges the anthropocentric foundations of security thinking, which include
a belief in the power and agency of what Fishel (2015: 113) calls the “hard-shelled
nation-states competing in anarchical conditions ruled by fear and exclusion.”

Beyond these different topical strands, the climate-security debate is closely inter-
linked with larger theoretical debates on the (changing) concept of security itself.
Starting in the 1980s, several scholars called for a broadening of security studies,
which traditionally looked at security threats emanating from states or military
actors. By contrast, others argued that threats could potentially arise from any sector,
including the environment (Krause/Williams 1996, 1997; Ullman 1983; Crawford
1994; Mathews 1989). Paralleling this broadening of the threat category, many also
called for a deepening of security. This entailed the consideration of new referent
objects beyond the state, such as individuals, groups of people, or the whole of
humanity (Booth 2005: 14; Dunn Cavelty/Mauer 2010: 2). It was in this context of
broadening and deepening that the debate increasingly moved away from a focus on
national security or military security and began to be focused on ecological, indi-
vidual and, later, human security (Ullman 1983; Mathews 1989; Matthew 2010: 48—
50; Dalby 1992; Pirages 1991; Booth 1991). During these theoretical and conceptual
developments, security scholars began to problematise the epistemological founda-
tions of what counts as a security issue—i.e., how it should be conceptualised and
measured. Thus, several critical scholars of security moved away from the assump-
tion that security threats are objectively given and self-evident and also questioned
the value of security (Booth 2005, 2007). Instead, they argued that security issues
are socially and discursively constructed.

In the 1990s, this rethinking of what counts as a security issue led to the birth
of the concept of securitisation by the so called Copenhagen School (Buzan et al.
1998). According to these scholars, security “becomes thus a self-referential practice,
because it is in this practice that the issue becomes a security issue — not necessarily
because a real existential threat exists but because the issue is presented as such a
threat” (Buzan et al. 1998: 24). The necessary precondition for an issue to become
a security issue is that influential actors or accepted social discourses construct it as
threat to a valued referent object (Buzan et al. 1998: 26; Austin 1975: Searle 1969).
The consequences of a successful securitisation range from an increase in political
attention, speeding up or bypassing normal political processes, and legitimating new
ways to deal with the threat, to elevating issues above day-to-day politics and pushing
them into the realm of high politics. In its most extreme form, this process can also
legitimate extraordinary or emergency measures and can suspend or circumvent
democratic procedures and depoliticise debates (Buzan et al. 1998: 5), which is why
the Copenhagen School sees securitisation as inherently problematic.

Researchers have applied the securitisation framework to climate change in
diverse ways. While some have argued against securitising climate change, or
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the environment more broadly, due to the negative, anti-democratic effects of this
(Oels/von Lucke 2015; Wagner 2008; Cousins 2013) others have shown how climate
change can be successfully securitised, largely without a recourse to extraordinary
and undemocratic policies. In part pointing to the Welsh School of Critical Secu-
rity Studies, which attributes a positive value to security (Booth 2005a, 2007), they
show how securitisation can help to politicise debates and to legitimise much-needed
policies to deal with the challenge, especially when debates avoid narrow national
security conceptions (von Lucke et al. 2014; Diez et al. 2016; Rothe 2015; Floyd
2007, 2010; Trombetta 2011, 2012).

Recently, other ways of analysing climate security have supplemented the secu-
ritisation approaches. The first comes from literature emphasising the riskification
of climate change (Corry 2012; Diez et al. 2016; Esteve 2021) which looks at long-
term and diffuse conceptions of risks rather than threats. This allows for a broader
analysis of climate security, expanding the time horizons of security and allowing
for the incorporation of future projection pathways and scenarios in climate science.

Another analytical tool reverses the viewpoint, and instead of analysing the securi-
tisation of climate change, focuses on the climatisation of security (Maertens 2018;
Oels 2012; von Lucke 2020), and hence “the process through which domains of
international politics are framed through a climate lens and transformed as a result
of this translation” (Maertens 2021: 640). The concept of climatisation enables us to
analyse how concepts and practices related to climate change have become incorpo-
rated into broader security agendas, such as peacebuilding operations, and have thus
contributed to fundamentally transforming what security means.

As shown in this brief genealogy, the field of climate security is broad and diverse.
It encompasses a variety of research foci and methods, and its conclusions differ
quite substantially. It is thus easy to understand why the relationship between secu-
rity policy and climate change remains in flux, with no clear consensus having yet
emerged on how to identify and operationalise something called climate security.
This is why it is imperative to precisely analyse the diverse ways in which climate
change has been linked to security and to critically discuss the associated political
and practice consequences.

1.3 Climate Security in the United Nations Security Council

The debates about climate security in the UNSC and in the domestic politics of its
permanent and non-permanent member states mirror this multiplicity and change-
ability of the climate-security nexus and therefore stand at the centre of this book.
Since its creation following the end of the Second World War, the UNSC has largely
employed a traditional understanding of security and particularly concerned itself
with issues such as violent conflict, war and military activity (Bosco 2009). In recent
years, however, the UNSC has evolved significantly and has dealt with a variety
of broad security topics that fall outside the scope of traditional national security,
including the Responsibility to Protect, HIV/AIDS (Elbe 2009), and the plight of
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women (UNSC 2019) and children (e.g., UNSC 2018) in conflicts. As a result,
some argue that the UNSC should be seen as a dynamic, responsive and an evolving
institution (Scott/Ku 2018; Conca 2019).

Climate security first became a matter of debate in the UNSC in the year 2007,
which coincided with a resurfacing of climate security discussions in the scientific
literature (Barnett/Adger 2007; Brown et al. 2007), but also in major think tank
reports in the US (Center for Naval Analyses 2007), and in governmental advisory
reports in Germany (WBGU 2007). The very first climate security debate in the
UNSC was initiated by the United Kingdom (UK), under the lead of then Foreign
Secretary Margaret Beckett, and focused on climate change, energy and security
(UNSC 2007) (Harrington, this volume). In 2011, Germany initiated another open
debate that led to a presidential statement (marked blue in Fig. 1.2) which “expresses
[the Security Council’s] concern that possible adverse effects of climate change may,
in the long run, aggravate certain existing threats to international peace and security”
and also addressed potential territory loss in low-lying island states (UNSC 2011;
von Lucke, this volume). Thereafter, the issue received less attention and climate
security was only treated in the context of several Arria-Formula® meetings.* The
topics discussed in these meetings revolved around sea level rise (Permanent Mission
of the Ukraine to the UN 2017), “preparing for [the] security implication of rising
temperatures”,> and the potential to “transform these new threats into opportunities
for cooperation” (Eliasson 2015).

Not least due to worrying IPCC reports (IPCC 2018) and the increased attention on
the climate crisis due to social movements (Thunberg 2018), climate security again
became much more important in the UNSC in 2018. That year, Sweden initiated a
debate dedicated to climate-related security risks (UNSC 2018), which was followed
by an open debate in 2019, initiated by the Dominican Republic, that emphasised
the effects of climate-related disasters on international peace and security (UNSC
2019). As it can be seen in the following Fig. 1.2, there have been nine Arria-Formula
Meetings (marked yellow in Fig. 1.2) and eight thematic UNSC debates (marked
green in Fig. 1.2) on climate change and security by the time of finalising this book’s
introduction in October 2022.

In April 2020, France launched an Arria-Formula meeting on climate and security
risks (Permanent Mission of France to the UN 2020) which resulted in a joint state-
ment from ten UNSC member states committing themselves to a collective initiative

3 The Arria-Formula Meetings are an informal UNSC working format that provide an opportunity
to exchange views with external experts and civil society representatives.

4 At:  https://www.securitycouncilreport.org/whatsinblue/2013/02/arria-formula-meeting-on-cli
mate-change.php; www.whatsinblue.org/2015/06/arria-formula-meeting-on-climate-change-as-a-
threat-multiplier.php (11 October 22)

S At: https://www.whatsinblue.org/2017/12/climate-change-arria-formula-meeting.php (11
October 22).


https://www.securitycouncilreport.org/whatsinblue/2013/02/arria-formula-meeting-on-climate-change.php
https://www.securitycouncilreport.org/whatsinblue/2013/02/arria-formula-meeting-on-climate-change.php
http://www.whatsinblue.org/2015/06/arria-formula-meeting-on-climate-change-as-a-threat-multiplier.php
http://www.whatsinblue.org/2015/06/arria-formula-meeting-on-climate-change-as-a-threat-multiplier.php
https://www.whatsinblue.org/2017/12/climate-change-arria-formula-meeting.php
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Fig. 1.2 Milestones of climate security at the UNSC (2007-2022). Source Developed by the authors
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(marked in light blue in Fig. 1.2) to address climate-related security risks within
the UNSC (Permanent Representation of the Federal Republic Germany to the UN
2020). It was the first time that ten states had engaged in such an Initiative to Address
Climate-related Security Risks and it was supposedly the basis of what the German
Permanent Mission (PM) had already been preparing as a UNSC resolution, but
had refrained from presenting due to the announcement by the US under President
Donald Trump that it would be vetoed (Dziadosz 2020; Fillion 2021). In the same
year, Germany and Niger initiated further open debates on climate security and the
humanitarian effects of environmental degradation and peace and security, and the
UNSC saw additional Arria-Formula meetings on sea level rise and climate finance
and their implications for international peace and security and on climate and security
in Africa in the year 2022.° The UK organised a debate on Addressing climate-related
security risks to international peace and security through mitigation and resilience
building (February 2021). During the UNSC debate on Maintenance of international
peace and security climate and security, organized by Ireland, the United Nations
Secretary General Anténio Gutteres described the briefly released IPCC report “as
a “code red” for humankind”.” During a UNSC meeting in December 2021% Niger
presented an—eventually failed—proposal to permanently add climate change to the
UNSC agenda (December 2021)° as it was vetoed by Russia and India (marked red
in Fig. 1.2).

While we thus have seen a significant increase in UNSC debates and meetings on
climate security since 2007, this has so far not resulted in substantial policy changes,
including meaningful statements, declarations, or initiatives. The main reason for
this failure is the combination of the closed nature of the UNSC (only 5 perma-
nent on 10 non-permanent members) and the veto system, with a lack of consensus
of the member states concerning what climate security actually means and how
international institutions should respond (see Maertens 2021; Conca 2019; Scott/Ku
2018).

Common counter arguments against including climate change in the permanent
agenda of the UNSC include: the denial of climate change as a security threat,
or complaints about a too-narrow national security focused conception of climate
security; fears of a militarisation of climate change; the elitist, unfair institutional
setup of the UNSC; the claim that other UN agencies or international bodies are
already responsible for climate change (e.g., the UNFCC, the Paris Agreement);
or inadequate recourses of the UNSC (Hardt 2021; Stepanov, this volume; Vuori,

6 At: https://www.securitycouncilreport.org/whatsinblue/2022/03/arria-formula-meeting-climate-
finance-for-sustaining-peace-and-security.php (11 October 2022); at: https://www.securitycouncil
report.org/monthly-forecast/2022-10/climate-and-security-3.php (8 November 2022).

7 At: https://unric.org/en/guterres-the-ipcc-report-is-a-code-red-for-humanity/ (11 October 2022).
8 At:  https://documents-dds-ny.un.org/doc/UNDOC/PRO/N21/392/34/PDF/N2139234.pdf?Ope
nElement (10 October 2022).

9 At:  https://www.securitycouncilreport.org/atf/cf/%7B65BFCFIB-6D27-4E9C-8CD3-CF6E4F
FO96FF9%7D/s_2021_990.pdf (11 October 2022).
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https://www.securitycouncilreport.org/monthly-forecast/2022-10/climate-and-security-3.php
https://www.securitycouncilreport.org/monthly-forecast/2022-10/climate-and-security-3.php
https://unric.org/en/guterres-the-ipcc-report-is-a-code-red-for-humanity/
https://documents-dds-ny.un.org/doc/UNDOC/PRO/N21/392/34/PDF/N2139234.pdf?OpenElement
https://documents-dds-ny.un.org/doc/UNDOC/PRO/N21/392/34/PDF/N2139234.pdf?OpenElement
https://www.securitycouncilreport.org/atf/cf/%7B65BFCF9B-6D27-4E9C-8CD3-CF6E4FF96FF9%7D/s_2021_990.pdf
https://www.securitycouncilreport.org/atf/cf/%7B65BFCF9B-6D27-4E9C-8CD3-CF6E4FF96FF9%7D/s_2021_990.pdf
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this volume). By contrast, those advocating for an inclusion of climate change in
the UNSC agenda underline the need to include the existing and growing threats of
climate change in a broader consideration of security. They reject the critics’” assertion
that viewing a problem as a security problem necessarily leads to militarisation,
arguing instead that successful security policy has a wide range of instruments at its
disposal, including soft security measures (Harrington, this volume; von Lucke, this
volume, Esteéve, this volume).

Despite these shortcomings when it comes to permanently establishing climate
security in the UNSC, the increased attention on the issue in the Council has led
to tangible changes in key political discourses and policies. Thus, several UNSC
resolutions and field missions since 2017 have included references to, and operated
on the premise of, the adverse effects and implications of climate change, natural
disasters and other ecological changes on stability and security, mostly focused on
Africa, as for example Resolution 2349 (marked in orange in Fig. 1.2) on the Lake
Chad Basin Region (UNSC 2017). Moreover, apart from the UNSC, climate secu-
rity has become much more important in the broader UN system, and several UN
agencies (UNEP 2011; Modéer 2019) and secretaries-general (e.g., Ki-moon 2011;
Guterres 2019) have advocated for the climate-security nexus agenda. One of the
most important developments has been the establishment in 2018 of the Climate
Security Mechanism (CSM) as a joint initiative of the United Nations Department of
Political Affairs (DPPA), the United Nations Environmental Programme (UNEP) and
the United Nations Development Programme (UNDP). The CSM (marked in purple
in Fig. 1.2) promotes a dialogue on the linkage between climate change and security
among UN institutions and works with UN entities and (sub-)regional organisations
to integrate climate-related security risks into analysis, planning and programming.
It has also convened a Community of Practice on Climate Security amongst over 20
UN entities that meets bimonthly to identify opportunities for cooperation on climate
security. Finally, the increased attention on the climate-security nexus at the UN level
facilitated the creation of the Group of Friends (GoF) on Climate and Security in 2018
(co-chaired by Germany and Nauru), which tries to further institutionalise climate-
related security risks within the UN system and to increase the general awareness of
the connection (marked in purple in Fig. 1.2). It is thus surprising that in the face of
these several recognitions and in spite of the ever-increasing scientific evidence and
the growing manifestation of its effects —in the year 2022 exemplified by weather
extremes and destruction —the UNSC still refrains from officially recognising the
interlinkages between climate change and security.

1.4 Theoretical Framework and Methodology of the Book

While one goal of this book is to better understand the above-described developments
concerning climate security at the UNSC (including the apparent lack of robust UNSC
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action), its main focus is on mapping and making sense of the very diverse approaches
to climate security in different member state of the UNSC—which eventually can
help to explain what happens, or does not happen, at the UNSC level. The theoretical
framework of this book thus offers a dynamic approach to climate security that
has allowed us to loosely guide the individual chapters and to enable meaningful
comparisons between them (see the concluding chapter), yet without restricting the
empirical analysis too heavily. The starting point is the above-discussed assumption
that security issues are socially constructed or securitised (Buzan et al. 1998). That
is, instead of conceiving them as objectively given, we assume that influential actors
and broader discourses actively elevate some issues into the realm of security and
determine what counts as a legitimate threat, who is threatened, who can protect
and with what means (McDonald 2013). Following a broad reading of securitisation
(Diez et al. 2016), we consider issues as successfully securitised even without having
legitimised extraordinary or emergency measures (Buzan et al. 1998: 21). The main
criterion is whether the process of constructing them as security issues has enabled
political counter-measures that, without the reference to a threat/security, would not
have seemed legitimate (Trombetta 2011). This conceptualisation of political security
issues does not mean that the authors do not recognise the physical science basis of
climate change and the mounting evidence for its devastating security implications.
Instead, this approach emphasises that there are multiple political interpretations of
the interrelations between climate change and security that heavily depend on broader
discourses and country-specific preconditions such as culture, economy, geography,
and the political background of central securitising actors.

Based on the genealogy in Section 1.2 which discussed existing literature on
climate security and on our own previous works on the climate security nexus
Hardt (2018), von Lucke (2020), Harrington and Shearing (2017), Esteve (2021),
Simpson et al. (2021) we thus distinguish between three ideal typical manifesta-
tions of climate security, namely national security, human security, and ecological
security. These ideal types differ along four key dimensions: what they construct as
threatened referent object (security for whom); what threats they point to; who they
legitimise as being able to restore security; and by what means (see Table 1.2).

The first frame holds that if climate change is mainly constructed as a national
security issue the security of the state is of paramount importance. The focus is on
the preservation (and sometimes expansion) of national territories and appropriate
military responses to ensure the survival of the sovereign state. Socio-economic
effects such as violent conflict, domestic or regional instability, or migration lie at
the centre of attention of this frame. Usually, the state or its agencies are the main
providers of security. Thus, the defence sector, the military or intelligence agencies
often embrace this frame and use it to legitimise new policies and practices related
to climate change.

By contrast, the main referent object of a human security framing of climate
change is the wellbeing of individuals or groups. The concern is with the direct threats
of climate change to humans, such as resource scarcity, the individual harms born
from an increase in irregular migration, extreme weather and the spread of diseases.
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Table 1.2 Overview of three dominant security concepts in relation to climate change

Questions

National security

Human security

Ecological security

Security for
whom? (referent
object)

State, specific territory,
the military

Primarily people, groups
and individuals, partly
humanity as such

Nature, Earth System,
ecosystems

Security from
what threats?

Second-order
socio-economic effects
of climate change,
political instability,
fragile states, violent
conflicts, partly
climate-induced
migration, partly also
direct effects of climate
change; direct or
indirect threats from
other states

Direct physical effects of
climate change (extreme
weather, resource
scarcity e.g., water and
food, spread of diseases,
sea level rise), as well as
state, non-state and
global actors, physical
violence,
underdevelopment and
poverty, environmental
hazards

Abrupt changes to the
status quo and the
resilience of
biophysical and
geophysical
environments that
sustain life; climate
change; different
socio-ecological
processes such as
species extinction,
biodiversity loss,
tipping points,

environmental
degradation
Security by Primarily by the state State agencies (often the | Earth System Science,
whom? and its agencies, armed | development sector), Climate Science, and
forces, defence, foreign | non-state actors, civil other natural sciences;
ministries, intelligence | society, NGOs (local, states, international
services national and organisations, and
international), the UN, collective action;
international/multilateral | environmental
organisations and organisations and
concerted action advocacy; individual
action
Security by Primarily by military Development Nature-based solutions
which means? means, to a lesser cooperation/human that seek a reduction in

extent, by diplomatic
and economic means
(examples are military
interventions, a
strengthening of border
controls, or the
preparation of armed
forces and military
installations for changed
climatic conditions)

development, conflict
prevention, educational
activity, peace-building,
democratisation, capacity
building, sustainable
resource management,
risk management. In
extreme cases also
military intervention i.e.,
in the case of
responsibility to protect
(R2P) measures

biodiversity loss; CO2
emissions reduction;
reforestation;
environmental
protection measures; a
promotion of
sustainable
development or other,
more radical policy
interventions

Source Elaborated by the authors on the basis of Hardt (2018) and Hardt/Viehoff (2020)



16 J. N. Hardt et al.

These effects can impact the flourishing of human individuals. Unlike national secu-
rity, many different actors can participate in safeguarding human security, ranging
from international organisations and state development agencies to NGOs and grass-
roots organisations. While military instruments can also play a role—e.g., peace-
keeping operations, Responsibility to Protect (R2P) interventions—the main focus
is on development cooperation, economic and technical support, or educational
measures (Commission on Human Security 2003; United Nations Development
Programme 1994; Barnett 2007).

Our last conception, ecological security, focuses on socio-ecological intercon-
nections and the need for so-called natural systems to be maintained and restored,
given the scale and severity of anthropogenic disruption such as biodiversity loss
and climate change. It emphasises multi-scalar interventions—from the local to the
global—to protect and preserve ecological sustainability and the human and non-
human communities which depend on it. Although in many respects it is fundamen-
tally different to more conventional modes of security, its inclusion as a theme for
security actors is useful when considering security within the Anthropocene epoch
as it recognises humanity’s dependence on and intertwinements with these disrupted
systems and their consequences for both national and human security imperatives. In
this regard, ecological security concentrates on ecosystem resilience and the rights
and needs of the most vulnerable across space (populations of the developing world),
time (future generations), and species (other living beings) (McDonald 2021).

While individual chapters of this volume may sometimes slightly depart from
this overall theoretical framework to account for country-specific peculiarities, it
nevertheless is at the core of all chapters. It allows us to systematically highlight
similarities and differences between UNSC member states and to better understand
why countries have adopted very different political and institutional responses to
climate risks, which also helps to explain the discussions about climate security at
the UNSC level. Instead of discussing the climate change-security nexus as a future
issue, or seeing it as an externally measured vulnerability, this approach assesses the
practices and perceptions that already take place and focuses on the national and local
perspective and perception of climate change impacts, providing a robust empirical
foundation.

All country chapters (appearing in alphabetical order in the book) start out by
asking three interrelated questions: First, has the respective country perceived climate
change as a security issue (especially in connection to our three ideal types of climate
security), and if so, how? Second, which policies, practices and institutional responses
have followed from this specific understanding of climate security? And third, how
has the country positioned itself in the debates on climate change at the UNSC
level? Mostly authored by scholars from the countries themselves or experts on
the specific cases, all chapters draw on a broad range of secondary literature but
especially on primary sources such as government policies, ministry documents
(such as security strategies, military doctrines, policy frameworks and presidential
orders), and UNSC documents. Each country chapter primarily covers the period
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from 2007 (when climate change was first discussed at the UNSC) through to the
end of 2020,'% with a particular emphasis on recent events, and it includes member
state activities at the domestic, regional and international levels as well as their
corresponding positions in the UNSC.

The shared theoretical approach and the provision of detailed methodological
guidelines to all partner scientists have ensured a systematic, rigorous comparative
analysis of the national perspectives on the climate change-security nexus in the
fifteen country cases. This approach furthermore ensures the inclusion of a multi-
plicity of visions, since it draws from local approaches, knowledge, and values of
how to understand, seize, and act upon the threats posed by climate change. This
basis also enables us to draw conclusions on how national perceptions of the climate-
security nexus eventually influence international conceptions of security and thereby
also global governance and responses at the UNSC. On this basis, it also contributes
to ongoing theoretical debates about the nature and political effects of changing
conceptions of security and the securitisation of climate change.

Overall, we hope that this book will not only help to further expand the academic
debate on climate security but to also inform decision-makers about the multi-
plicity of climate security perceptions and political responses, and thus to eventually
contribute to designing more effective responses to cope with global security in the
Anthropocene.
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Abstract What conditions are necessary for countries to embrace the climate
change-security nexus? Under which dynamics and at what scales? This chapter
answers these questions by investigating the case of Belgium, as so far no systematic
study of the position Belgium occupies in the climate and security nexus exists. In
particular, it builds on the theoretical approach of this edited volume which high-
lights the different security perceptions in Belgium: ecological, human or national.
It then presents the actions and responses of Belgium with regards to the climate-
security nexus. It shows how security issues related to climate change first appeared in
Belgium within its national climate policies, because of its national interest in climate
vulnerability. Knowing the collective dimension of climate risks, Belgium progres-
sively included climate change security issues in its international policies too, by
promoting bilateral aid towards developing countries for climate change adaptation,
especially towards traditional aid partners or fragile regions; and by embracing the
climate-security nexus as a key element of its mandate at the United Nations Security
Council, especially for conflict prevention. The chapter retraces these different steps
by relying on first-hand sources, including official Belgian governmental commu-
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2.1 Introduction

To understand how the climate-security nexus was embraced by Belgium, some back-
ground information on Belgian climate politics is in order. Belgium, a developed
state and active member of the European Union (EU), ticks many boxes in interna-
tional climate politics. Belgium ratified the United Nations Framework Convention
on Climate Change (UNFCCC) in 1996, the Kyoto Protocol in May 2002, and the
Paris Agreement in April 2017. Within the Belgian government, the environment
division of The Federal Public Service Health, Food Chain Safety and Environ-
ment, and the National Climate Commission (NCC, see below) are tasked with
ensuring the implementation of these UNFCCC agreements. Since 2009, they have
produced regular reports to the UNFCCC on climate knowledge, mitigation and
adaptation strategies in Belgium. Being a member of the EU helps Belgium rein-
force its climate change actions in international policies, the EU being a climate
change leader (Oberthiir/Groen 2017). With others, Belgium sent its first National
Determined Contribution defining Belgium’s commitment under the Paris Agree-
ment in October 2015. The Belgian government also follows the recommendations
of the Intergovernmental Panel on Climate Change (IPCC) in drafting its national
climate change objectives (NCC 2016).

Regarding the national implementation of international climate commitments,
Belgium is a federal government, and competencies are therefore distributed between
different policy levels. There exists no federal capacity for implementation of climate
commitments, and such competency therefore relies on the three regional authori-
ties—the Flemish, Walloon and Brussels Capital regions. This creates difficulties for
Belgium in developing state-wide climate policies, the regional authorities having
difficulties in agreeing upon a common approach (El Berhoumi/Nennen 2018). While
objectives are adopted at the federal level, regions adopt different effort-sharing
mechanisms to fulfil targets, different revenue distribution within the EU Emissions
Trading System—which is one key mechanism for climate action in the EU and
therefore in Belgium—and different policy instruments for medium- and long-term
climate action plans. The fragmentation of the institutional system is key contextual
background information to fully understand climate politics and policies in Belgium.
It is also at the core of broader political discussions.

To improve coherence, and fulfil international and European commitments
requiring national reporting, coordination initiatives between the different regions
have been put in place. One such initiative is the NCC. Created in 2002, the NCC
is composed of representatives from the federal state, and from the three regions.
Interestingly, the Commission includes the Deputy Prime Minister and Minister of
Internal Affairs and Security of Belgium, which suggests that climate change is also
conceived as an internal security issue (see below). The NCC has been active since
2003 and is the focal point for climate change policies in Belgium, entitled to follow
up on Belgian commitments at the international level (producing the implementa-
tion and review reports within the framework of the UNFCCC and of the EU) and
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to follow up climate policies nationally. The NCC is also tasked with the develop-
ment of Belgium’s climate adaptation plans, including the National Climate Change
Adaptation Strategy of 2010 and the National Adaptation Plan of 2016.

However, since the mid-2010s, a number of Belgian citizens have been asking
for more action and ambition on climate change in the face of the climate emer-
gency, especially concerning greenhouse gas mitigation, creating new internal secu-
rity concerns on a different front from adaptation plans. Civil society reactions have
included several court cases on environmental issues, with a landmark climate case
initiated in April 2015 by citizens against the federal government for lack of compli-
ance with climate commitments (the “VZW Klimaatzaak v. Kingdom of Belgium &
Others” case, still under way), and a strong involvement of Belgian citizens in demon-
strations, including the climate marches, since December 2018. As in other European
countries (France and Germany), scientists supported such climate actions (Simon
2019). More recently, climate protests have radicalised, such as that against car
producers in January 2020 during which 185 activists were detained by the police
(Rossignol 2020). To boost coherency and ambition, a national climate law proposal
was discussed in 2019 (Chambre des Représentants de Belgique 2019). The Belgian
Constitution already includes the right of Belgian citizens “to the protection of a
healthy environment” in Article 23 and refers to sustainable development as a general
policy objective in Article 7bis. While the climate law proposal was meant to rein-
force these elements, it did not pass the legislative process and was finally rejected
(Orsini et al. 2021).

Despite a lack of ambition and coherency, a number of uniting features appear
across the country. First, all national implementation and review reports present
Belgium as a vulnerable country, especially due to sea level rise. Belgium is vulner-
able to climate change and the Belgian government is aware of this issue. According
to its 2016 Climate Adaptation Plan that synthesises the most recent climate change
simulations, “the sea level at the Belgian coast may rise by 60 to 90 cm by 2100 with
a worst-case scenario of 200 cm” (NCC 2016: 12). Belgium is highly vulnerable to
flooding as a result of such a rise in sea level: in Flanders, 15% of the surface area
is less than 5 metres above the average sea level. Moreover, the Belgian coastline
appears to be the most built-up in Europe (MIRA Climate Report 2015). The country
is ranked 26th on the RD-GAIN index—meaning it is rather vulnerable to climate
change despite its capacities—and it is ranked 23rd on the Notre Dame ND-GAIN
(Global Adaptation Initiative) index.

Second, the Belgian population is well aware of climate change and the need
for action. Within national climate surveys (see below), the diversity of frames and
geographical contexts is striking. Direct global impacts of climate and environmental
changes like droughts, floods, weather extremes, sea level rise or new diseases are
identified by Belgian citizens as serious issues.

These unifying features are both related to the security agenda: on the one hand,
through the issue of climate vulnerability; on the other hand, through the issue of
climate as a threat multiplier. And yet, there exists no systematic study of the position
Belgium occupies in the climate and security nexus. The ambition of this chapter is
to propose one. More precisely, it builds on the theoretical approach of this edited
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volume in highlighting the different security perceptions in Belgium: ecological,
human and national. Ecological security refers to the protection of the environment;
human security to the protection of individuals or communities; and national security
to the protection of the state. This chapter, then, presents the actions and responses
of Belgium with regards to the climate-security nexus.

Methodologically, I conducted a systematic qualitative textual analysis of all first-
hand governmental sources from 2009 to May 2021 mentioning both climate and
security issues. Such documents included national climate reports, national adapta-
tion plans and national climate surveys, in which I searched for any references to
security issues; and national security reports, speeches at the United Nations Security
Council (UNSC), and speeches of Belgian security officials, in which I searched for
references to climate change (for a list of these documents, see references). Once
identified, the sections of the official documents containing elements on both climate
change and security issues were systematically archived and categorised according
to the three security perceptions as theorised in this edited volume.

Such systematic analysis enables one to examine which conditions are necessary
for countries to embrace the climate change-security nexus, under what dynamics and
at what scales. Overall, applying them to Belgium reveals that it first built its climate
and security strategy nationally, around the ecological and human security percep-
tions, before, in 2019, becoming a multilateral climate-security emulator within the
UNSC. The chapter is organised into four sections. The second section, after this
introduction, analyses the security perceptions one can identify throughout Belgian
government documents. The third section presents the response types developed
by Belgium to react to its security perceptions. The fourth section explains how,
by embracing the climate change-security nexus well beyond its national borders,
Belgium has attempted to act as a multilateral climate-security emulator to convince
other states to tackle this nexus within the United Nations’ institutions. The fifth
section concludes.

2.2 Different Security Perceptions in Belgium

This section presents the three security perceptions present in Belgian official
documents, in chronological order of appearance. It then provides an intermediary
conclusion on such perceptions and their interactions.

2.2.1 Ecological Security

Elements of a climate-security perception based on ecological security, i.e., any
modifications of the environment that can pose security threats (see also the Intro-
duction of this edited volume) are found rather early in Belgian official documents.
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Since 2005 the The Federal Public Service Health, Food Chain Safety and Envi-
ronment has regularly organised surveys to test Belgian citizens’ knowledge of the
climate change issue and of governmental policies. These surveys were conducted in
2009, 2013 and 2017 and show that climate change is seen as an important issue for
Belgian citizens: “Belgian people know particularly well the direct consequences of
climate change such as, and, in this order, melting ice shields, melting ice cap in the
North, sea level rise, increase of heat waves, hurricanes and storms, rain modifica-
tion and biodiversity impacts (...). To a lesser extent, Belgian people estimate that
climate change has (...) a relatively limited impact on the propagation of diseases
such as malaria and yellow fever” (Service Public Fédéral Santé Publique 2017: 18,
author’s own translation). Comparing the three surveys, the diversity of the prob-
lematic events caused by climate change recognised by Belgian citizens increases
with time, with melting ice, sea level rise and hurricanes mentioned in 2009, while
biodiversity impacts, heat waves and rain modifications are added in 2013 and 2017.

Perception of climate effects in these surveys shows that Belgian people, espe-
cially those with a longer educational path, are well-informed about climate change.
Moreover, within such surveys, nearly the entire Belgian population recognises the
responsibility of human activities for climate change. All the ecological impacts of
climate change are also well-perceived: impacts on sea level, on biodiversity, on earth
temperatures, and on water supplies.

Ecological security perceptions are also evident within governmental reports. The
Federal Public Service Health, Food Chain Safety and Environment recognises that
“climate change has in particular links with food and water supplies, with biodiversity
and ecosystem services” (Service Public Fédéral Santé Publique 2017: 23). In NCC
reports, climate change is described as an important source of instability in terms of
biodiversity loss, land degradation and desertification (National Climate Commission
2009: 125), these last two dimensions adding the land-use issue to the ecological
equation. In 2016, the NCC recognised the importance of conducting a risk analysis
for alien invasive species, which development is deemed to be related to climate
change (NCC 2016: 35).

Overall, processes of global environmental change that are identifiable within
official documents such as national surveys and NCC reports include melting ice
shields, droughts, wildfires, sea/ocean level rise, hurricanes and storms, floods,
extreme events (heavy rain, thunderstorms), alien species, species migration towards
the North, new diseases, ozone depletion, heat waves, and biodiversity deterioration.

Regarding the geographies of ecological security, in 2017 Belgian citizens
perceived the consequences of climate change as mostly taking place outside
Belgium, even if they still recognised that climate change threatens their everyday
lives (DG Environnement—du SPF Santé Publique 2017). The trans-boundary char-
acteristic of climate change is mentioned in official documents. For instance, the
permanent mission of Belgium to the United Nations recognises that “[c]limate
change does not respect national borders, and neither do the more frequent and
extreme weather events that it causes” (Kingdom of Belgium 2021: 1).

Ecological security therefore appears to be identifiable as a concern at home
(especially sea-level rise) and globally. Climate change is presented as a matter of
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extreme events and of vulnerability. Most importantly, it also generates problematic
consequences for human security as is developed in the next section.

2.2.2 Human Security

The first human security perception, i.e., any human-related negative consequences
of environmental changes (see also the Introduction of this edited volume) is visible in
Belgian official documents, through the mention of the rise in food security concerns.
In a 2009 NCC report, climate change is described as an important source of insta-
bility in terms of food security and public health (National Climate Commission
2009: 125). Food security also appears as a concern in 2013 in the Belgian citizens’
surveys (see above). As explained recently by the Belgian permanent mission to the
United Nations: “We witness climate shocks such as floods and droughts forcing
displacement and pushing millions of people to their limits. They endure not only
all these shocks at the same time — conflict, violence, climate events, displacement,
economic crisis, COVID-19 — but are now even facing the threat of extreme food
insecurity and possibly famine” (Kridelka 2020).

Often, problems of energy security and economic development are also high-
lighted. In 2016, the NCC issued a National Adaptation Plan for the years 2017—
2020. Focusing on domestic vulnerabilities, it highlights the need for energy security
measures and crisis management (NCC 2016: 35), concluding that “future climate
change is projected to slow down economic growth, erode food security, and increase
global inequalities” (NCC 2016: 14). According to a DG Environment to the The
Federal Public Service Health, Food Chain Safety and Environment report on envi-
ronmental impacts of climate change (DG Environnement—du SPF Santé Publique
2017: 23): “climate change has in particular links with (...) raw material availability,
with energy supply, [and] economic development”.

Overall, human security concerns reflecting socio-economic processes, as identi-
fiable in official documents and NCC reports and communications from the Ministry
of Defence, include: development cooperation, health (both within and outside the
country), global inequalities, loss of economic growth (both within and outside the
country), and energy security.

Geographies of human security perceptions are varied. While energy supply and
economic growth are considered as national problems, food security is rather seen as
threatening developing countries. As explained by the Ministry of Defence, climate
change presents a threat both to national and individual security in developing coun-
tries as a “large number of people live in poverty, and climate change makes living
conditions more difficult” (Belgian Defense 2019: 23). Within the developing coun-
tries category, regions in Africa (e.g., the Sahel) as well as Small Island Developing
States (SIDS) are particularly referred to.

Finally, a last human security frame has appeared since 2010 in interventions made
by Belgium during UNSC meetings: the importance of recognising youth rights and
intergenerational equity to solve the environmental crisis. This point would be key
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to improving debates at the UNSC and climate-security implications (Hardt 2021).
The next section now turns to national security frames.

2.2.3 National Security

Climate change administrations were the first to recognise elements of the national
security perception of climate change, i.e., any elements that threaten the state’s
integrity. In several NCC reports, climate change is described as an important source
of instability in terms of migration and tensions that could lead to conflict (National
Climate Commission 2009: 125). In 2017, a report on the environmental conse-
quences of climate change by the DG Environment to the Federal Ministry of Health,
Food Safety and Environment states that: “Climate change has, in particular, links
with food and water supplies, with biodiversity and ecosystem services, with raw
material availability, with energy supply, economic development, migration, inter-
national relations and security” (DG Environnement—du SPF Santé Publique 2017:
23, author’s own translation).

Progressively, these claims have been taken up by other government departments
tasked with foreign affairs and security issues. Regarding security issues, defence
and the military are federal competencies. At the end of 2019, the Defence and
Foreign Affairs ministries merged. Didier Reynders was appointed Deputy Prime
Minister and Minister for Foreign Affairs and Defence of Belgium. In the different
communications produced by these different actors, three main national security
threats are associated with climate change. The first relates to developing states
being particularly vulnerable to sea-level rise that threatens their very existence; the
second to climate change causing instability in developing countries, such instability
rebounding on Belgium; and the third to the militarisation of the Arctic region.

On the first direct threat, an intervention during a ministerial meeting of the
“Group of Friends on Climate and Security” (see below) summarises the situation
well: “climate change is a threat multiplier. This is, for many, the point of departure.
It interacts with other risks and threats with direct and indirect implications for
international security and stability; rising sea-levels pose a direct threat to existence
of the Small Island Developing States” (Belgian Foreign Minister et al. 2018).

On the second direct threat, Belgium has been emphasising the importance of
climate change in conflict prevention, especially in countries with high vulnerability,
i.e., unstable regions and Least Developed Countries. For these, climate change is
said to function as a threat multiplier, and therefore presents direct and indirect
implications for international security that need to be addressed. In particular, the
Middle East, Central Asia and the Pacific, and the Caribbean islands are described as
increasingly unstable and insecure due to climate change (United Nations Security
Council 2019). Several speeches by Belgium at the UNSC contain a reference to
climate change and security linkages, such as speeches on Somalia (2020), Mali and
larger regions such as Central and West Africa, and even the African continent as a
whole (Ministry of Foreign Affairs 2019: author’s emphasis, confirmed in the official
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records of the Permanent Mission to New York). Concerning Somalia, Belgium
supports its government’s adoption of a national policy on climate change. The
implications of climate change on human security are highlighted in relation to
migration and instability, which might result in conflicts, terrorism (especially in
the Sahel region) and competition for resources (Belgian Defense 2019: 27). On
terrorism, Belgian security policy has been strongly focused on the fight against
terrorism since the 2016 Brussels attacks. The analysis enables us to identify that a
will to prevent specific security threats (terrorism) can be detected at the core of this
national security narrative thanks to a better prevention of identified climate risks
(for instance droughts).

The Ministry of Defence produced an Environment and security review docu-
ment for the first time in 2019, as a strategic paper. This document presents what
can be labelled as a security domino effect by which ecological security issues
impact on human security problems, that then impact on national security issues.
In particular, the review indicates that climate change engenders food security prob-
lems that engender migration and state instability, leading to conflicts both within
states (terrorism—mentioned in the Sahel) and between states (competition for
resources). The Ministry also indicates that ecological threats within developing
countries increase migration pressure on Europe due to state instability, especially
on the African continent:

In the Mediterranean, Europe has been focused on the flows of migration and refugees. These
flows will not disappear, as conflicts around the Mediterranean remain rife, large numbers of
people live in poverty, and climate change makes living conditions more difficult. Without
major mitigation measures, climate change and urbanization will lead to agricultural output
in the southern part of the Mediterranean stagnating or decreasing (...) Both sub-Saharan
Africa and southern Asia will be hit very hard by climate change. This will inevitably add
to the migration pressure on Europe and undermine efforts to build stable states (Belgian
Defense 2019: 27).

Migration and instability facilitate the recruitment within rebel groups, as
explained by the Prime Minister in the context of the permanent mission of Belgium
to the UNSC:

Today’s topic is not abstract, nor is it confined to the virtual walls of the Security Council
chamber. As we speak, ever more erratic rain patterns are increasing tensions between herders
and farmers in the Sahel. As we speak, droughts are causing displacement and are impacting
livelihoods from Somalia and Yemen to Afghanistan. Affected communities become more
vulnerable to recruitment by insurgents or they vie for scarcer resources (De Croo 2020).

These claims are still stated by the government, even after Belgium’s term as
member of the UNSC: “Large-scale climate events cause displacement, economic
decline, food insecurity and social discontent. These circumstances are known as root
causes of fragility and offer fertile ground for instability and turmoil. They leave
young people vulnerable to recruitment by armed groups” (Kingdom of Belgium
2021).

On the third security threat, Belgium recognises the increasing tensions in the
Arctic region due to the impact of climate change: “and as we speak, the melting of
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polar caps is leading to a militarization of the Arctic” (De Croo 2020). This, certainly,
is an important geopolitical concern.

To summarise, national security concepts have been visible in relation to climate
change in Belgium, with concepts such as international security, terrorism, conflict
and climate change as threat multiplier. Overall, climate and security issues are
compared by Belgium to other classical major security threats: “furthermore, new
challenges are testing our resilience as an international community including the
increase in non-State actors threatening our security, the risk of an arms race and
climate change and its impact on security” (Pecsteen de Buytswerve 2020a). I now
turn to a short discussion on the different perceptions of security.

2.2.4 Intermediate Conclusions on Security Perceptions
in Belgium

The thorough qualitative analysis of the official Belgian documents mentioning
climate and security issues reveals that the first security perceptions that can be
identified are ecological security problems. The analysis reveals that these ecolog-
ical security issues were recognised as creating human security problems. Finally,
human security problems appear to create national security issues. A sort of domino
effect of security impacts in Belgium is therefore identified.

By identifying such a domino effect, two distinctive logics appear. First, there
is a logic of scales. While climate change is initially framed at the national level
of policymaking, interactions on both the national and the international level of
policymaking are increasingly mentioned, with international commitments being
used as a driver of national policies. Second, a chronological logic is seen. Ecological
security frames are the first to appear, followed by human security frames, followed
by national security frames. The double focus on both scales and the chronological
evolution taken together reveal interesting trends, and in particular that security
issues were first mentioned within national climate change policies before climate
issues were being linked to international security policies. What is also visible is
the diversity of frames and the geographical contexts in which they are developed,
and the fact that all kinds of different actors put forward these different concepts.
This means that security perceptions do not appear to be actor-specific in Belgium.
Moreover, it means that these actors can mobilise several perceptions at the same
time. The next section develops the actions undertaken by the Belgian government
as a response to these diverse security perceptions.



34 A. Orsini

2.3 Responses to the Political and Institutional Impacts
of Climate-Security Perceptions in Belgium

While analysing Belgian official documents, it was possible to identify three response
types adopted by the Belgian government to react to the perceived climate-change
nexus. [ develop these below, presenting them in the chronological order of their
appearance.

2.3.1 Building Climate Adaptation at the National Level
to Limit Climate Threats

Belgium has been developing national adaptation measures to counter the ecological
and human security threats created by climate change. Such adaptation measures in
Belgium include several security dimensions, related to the protection of ecosystems,
the population, and ultimately the state. The 2016 National Adaptation Plan includes
11 measures to be adopted at the national level, including one measure for the security
of the energy infrastructure, and another for a crisis management plan (NCC 2016:
35). Concerns for coastal areas are also visible in the 2017 government plan for
coastal security. In parallel to adaptation to climate change, the NCC also undertook
collective initiatives for risk reduction. For instance, in 2014, Belgium participated to
a Benelux working group to study transboundary issues including disaster risk reduc-
tion, and by 2017 the country had already elaborated clear regional risk assessment
studies.

Climate adaptation is also recognised by the Belgian government as an issue
beyond Belgium. For instance, the 2009 Belgian 5th National Communication under
the UNFCCC and its subsequent 2010 Adaptation Strategy (the quotation being
copied/pasted from one document to the other) indicate: “Today, the adaptation aspect
also plays a central role in international cooperation for development, security issues
and environmental policy” (National Climate Commission 2009: 125, author’s own
translation). Development cooperation is a second response type that is elaborated
below.

2.3.2 Investing in Development Cooperation and Capacity
Building to Limit the Security “Domino Effect”

Another response type to limit the climate-security domino effect, that is visible
throughout the analysis, is development cooperation. Belgian intervention in devel-
oping countries was initially conceived as an emergency aid unit, in case of climate
change disasters. An emergency aid team under the umbrella of the Ministry of
Defence, B-Fast, created in 2003, immediately provides assistance to countries
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affected by natural or man-made disasters. As a cross-departmental unit, it includes
interalia the Prime Minister and the Ministry of Foreign Affairs. B-Fast interven-
tions are mobilised within 12 hours and last no longer than 10 days. Intervention
requirements include that receiving countries are not able to manage the crisis alone;
agree with support; and are not affected by armed conflict (B-Fast Nd).

Progressively, Belgian development cooperation has considered the “fight against
climate change” (National Climate Commission 2009: 125) from a different angle and
adaptation to climate change has been seen as crucial for foreign and development
policy. The need for climate change adaptation projects in developing countries
(mostly in Africa) is emphasised (e.g., projects on food and water security) in many
reports (National Climate Commission 2009; NCC 2013, 2014, 2015).

More precisely, in 2013, Belgium announced its commitment to climate change-
related development projects dealing with food security. It also advertised a project
on water security in the Comoros in its 2013 6th Communication to the UNFCCC
(NCC 2013: 170). In 2014, in its first biennial report to the UNFCCC, it stated again
its engagement in food security for bilateral aid for states such as Malawi, under the
Malawi National Programme for Managing Climate Change, whereby 0,165 million
euros were already provided in 2014. In this same report, Belgium also refers to
a water security project in Uganda, of 102,000,00 in domestic currency, the Great
Lakes area being a region where Belgium is, for historical reasons, investing action.
The “KLIMOS: Integration of the environmental and climate change themes in the
transitions towards sustainable development” project also deals with food security.
This is a research platform for climate change and development cooperation by
Flemish universities, with the aim of training the Belgian Directorate-General for
Development and Cooperation and developing countries’ partners on sustainable
development issues, (NCC 2014: 94-95).

In 2015, Belgium’s second biennial report on climate change under the UNFCCC
lists numerous initiatives for food security in developing countries as capacity
building and technology transfer for climate change adaptation. As reiterated in
the document,

in implementation of the Federal Government coalition agreement of 2003, Belgian direct
bilateral official development aid targets 18 countries, 13 of which are in Africa. Nine of
these countries belong to the group of Least-Developed Countries. The following sectors are
given priority: basic healthcare, education and training, agriculture and food security and
basic infrastructure (NCC 2015: 122).

According to this report, targeted countries for food security, in 2013, included:
Malawi, Kenya, Mozambique, countries in the Great Lakes generally (Belgium is
still in close contact with its former colonies in the Great Lakes region, including
Rwanda, Burundi and the Democratic Republic of Congo), Benin, Bolivia, Burkina
Faso, Burundi, Cambodia, Congo, Madagascar, Mali, Peru, Tanzania, South Sudan
and Togo. The report also mentions support to the United Nations Education and
Scientific Cooperation Organization for water security as an adaptation strategy in
Africa, Asia and Latin America. Finally, one project on human security is mentioned
in the Philippines, in the form of a 2010 inter-university programme, “Towards
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greater human security in Mindanao by establishing strategic research partnerships
to strengthen local governance in land and water management — Philippines” (NCC
2015: 159).

In parallel with development cooperation initiatives, the Ministry of Defence is
also increasingly aware of the importance of targeting developing countries. The
2019 Environmental and Security review presents capacity building, and especially
technology transfer, as a solution for developed countries to tackle climate change
abroad. Indeed, a lack of technology can impede developing states from dealing with
climate change: “as a result of poverty and bad governance, science and technology
are often only applied slowly, to promote sustainable farming, for example, or to
mitigate climate change and alleviate water scarcity” (Belgian Defense 2019: 8).
The Ministry of Defence is therefore also, since 2019, engaging in more practical
solutions based on technology to help developing countries address climate instabil-
ities. In 2019, the Minister for Defence and Minister of Foreign Affairs confirmed
development aid as an international stability strategy in a short video posted on the
Climate and Diplomacy website supported by the German Federal Government: “We
are working hard — sometimes with a military presence, sometimes a diplomatic pres-
ence — to have a political solution. But also with development aid to fight against
climate change” (Reynders 2019a).

Because such capacity building efforts for developing countries require funding,
Belgium is active in contributing to climate funds: “Since 2013 Belgium has spent
more than 700 million EUR to support climate action in the Global South. We have
doubled our contribution to the Green Climate Fund and commit to scaling up our
climate finance significantly in the coming years, focusing on adaptation and the
Least Developed Countries. Our aim is to reach 100 million EUR a year” (Kingdom
of Belgium 2021). However, according to the Belgian government, these efforts
are not sufficient and should be supported by other partners, as the Prime Minister
reminded other members at the UNSC: “With this in mind, we note with concern
however that today globally the ten most fragile countries receive only 4,5% of
climate funding” (De Croo 2020). Because funding is lacking, Belgium is aware of
the need to mobilise partners and the private sector:

Being innovative requires paying adequate attention to known but intensifying thematic
challenges that are closely linked to the pandemic — such as climate and security or mental
health — but also to find new ways to secure adequate funding to tackle them — such as
exploring further budgetary partnerships with the international financial institutions and the
private sector (Kingdom of Belgium 2020a).

These quotations come from Belgian discourses at the UNSC, and Belgium is
indeed trying to engage in this international institution to shape a new international
security agenda, as explained in the next section.
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2.4 Involving the United Nations Security Council
to Initiate a Multilateral Climate-Security Response

A third response type identified is the very active role Belgium has played in the
UNSC, as a multilateral climate-security response initiator. This response type is
particularly interesting in two respects. First, it embraces former response types, and
all three security perceptions, by suggesting a comprehensive multilateral security
agenda to counter the above mentioned domino effect. Second, this response type is
not only based on a national strategy, but is meant to engage other states, and has been
developed partly in concert with other nations. This gives a much wider visibility to
this response type.

Belgium does not have a permanent seat at the UNSC, but has been elected
as a UNSC member six times thus far. Belgium’s fifth term at the Council was
in 2007/2008 and its sixth term in 2019/2020. In its previous UNSC membership
(2007-2008), Belgium was already among the supporters of the climate-security
nexus during the first-ever debate on the security implications of climate change, held
in 2007. Its advocacy for the climate-security nexus re-emerged during its campaign
for a 2019/2020 seat at the UNSC.

The Ministry of Foreign Affairs was active on climate change issues from the
beginning of Belgium’s campaign to get a seat at the UNSC, in September 2018.
The Ministry confirmed the other ministries’ concerns concerning climate change,
presenting climate change as a threat multiplier (Belgian Foreign Minister et al.
2018) especially in unstable regions. It has also oriented Belgian actions towards an
emphasis on the need to consider climate change for conflict prevention. Belgium
became part of the Group of Friends in Climate Security, which aims to enhance
actions on climate-related security risks within the United Nations, in 2018.

In the run-up to its election to the UNSC, the Belgian Minister for Foreign Affairs
participated in a ministerial meeting in Nauru on 26 September 2018 entitled GoF
(Group of Friends) climate and security. Belgium confirmed its preoccupation with
climate adaptation and sea level rise. Moreover, it started to explain its international
strategy, that relies on multilateral measures within the United Nations, in particular
the transfer of knowledge and know-how from different institutions, such as the
IPCC or the United Nations Environment Programme (UNEP), to the UNSC: “This
is certainly not about creating new institutional layers but it is all about finding ways
of bringing the know-how together and make it available when addressing security
threats. This is fully compatible with a one UN approach” (Belgian Foreign Minister
etal. 2018). As is evident in this quotation, Belgium is building on the UN’s overall
system to consolidate its climate and security approach.

After its election, the Permanent Mission of Belgium in New York officially
published its UNSC mandate. This mandate mentions threats related to climate
change and explains the perception that such threats need to be taken into account
for conflict prevention. Climate change only appears under the prevention section
of the official mandate, the other two sections being dedicated to protection and
performance:
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1. Prevention. Conflict prevention is an essential element of Belgian foreign policy. The
UNSC must be able to address alarming situations, which are not yet international conflicts,
before they degenerate. Keeping crisis situations on the agenda can also play an important
preventive role. Attention to mediation, new threats created by climate change, and the
continued commitment to non-proliferation of weapons of mass destruction are also part
of this” (Belgium Permanent mission to New York and especially to the United Nations
Security Council 2020).

Once elected, Belgium reinforced its links with the Group of Friends in Climate
Security, producing joint debates, and participated actively in collective debates such
as the 2020 UNSC debate Maintenance of International Peace and Security: Climate
and Security (Hardt 2021).

Since its accessions to the UNSC, the climate-security nexus has become a key
priority of Belgium which aspires to show that “security is not just armed conflicts”
and that the consequences of climate change must be addressed (Reynders 2019a).
Four different lines of action have been pursued within this response type, that aim
to tackle the security “domino effect” at a multilateral level, and not just bilaterally.

First, prevention has taken the shape of advocating for the greening of peace-
keeping operations. Since 2019, Belgium has been pushing the idea of greening the
UN peacekeeping operations and operational consideration of climate risks (Van
Vlierberge 2019; United Nations Security Council 2019). During its mandate at
the UNSC, Belgium has stated that: “In addition, we believe that work should
be carried out to make greater use of renewable energies in peacekeeping opera-
tions (reference to Belgian event). We therefore welcome the United Nations climate
action plan and the efforts of the United Nations and its staff to ‘green the blue’”
(Van Vlierberge 2019). Belgium has also expressed the possibility of including
climate risks as a consideration when deciding on renewal of peacekeeping oper-
ations: “Belgium attaches great importance to the integration of climate risks into
debates concerning countries or regions, including when renewing mandates for
peacekeeping operations” (Reynders 2019b).

Second, Belgium has strengthened its cooperation with international institu-
tions from the United Nations system or those working with this system. Belgium
expressed support for the UN Climate Security Mechanism (Van Vlierberge 2020;
Ministry of Foreign Affairs 2019), a partnership between the United Nations Devel-
opment Programme, the Department of Political and Peacebuilding Affairs and
UNEP, established in 2018 as an inter-agency initiative supported by Sweden,
Norway, Germany and the UK, to strengthen the capacity of the UN to address
the interlinkages between climate change, peace and security.

Belgium also suggests the involvement of other international institutions in the
climate-security nexus. The African continent, and in particular the Sahel region, is a
security priority for Belgium because in this region, the interlinkage between climate
change, development aid, diplomatic and even military presence is regarded as an
important aspect of conflict prevention (Reynders 2019, 2019a, 2019b). Belgium
supported the United Nations Office for West Africa and the Sahel (UNOWAS) and
highlighted the mission’s important role “in studying the impact of climate change
on security, as part of a ‘conflict prevention’ approach” (Pecsteen de Buytswerve
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2019). Through its interventions at the UNSC, Belgium also encouraged UNOWAS,
which has already integrated reflections on the security impacts of climate change:
“UNOWAS also plays another pioneering role: although everyone agrees that climate
change is one of the causes of conflict in the Sahel, UNOWAS implements the wish
of this Council by studying the impact of climate change in the frame of a ‘conflict
prevention’ approach. This is vital work and I encourage the Special Representative
to continue this effort” (Pecsteen de Buytswerve 2019). Regarding other parts of the
African continent, Belgium underlined the role of the United Nations Regional Office
for Central Africa (UNOCA): “UNOCA’s added value lies particularly in its early
warning system and its coverage of regional issues — especially climate change and
terrorism. In this respect, we would specifically like to applaud UNOCA’s integration
of climate security into its conflict analysis” (Belgium Permanent Mission to New
York and especially to the United Nations Security Council 2020a).

Belgium also addressed the UN Refugee Agency (UNHCR) at UNSC meetings,
asking the agency if it considered the effects of climate change: “What is your
assessment of the impact of climate change on the already existing vulnerabilities
of refugees and internationally displaced peoples, displaced by conflict? How is
UNHCR adapting its work to better take into account the effects of climate change as
[an] increasing driver of displacement and conflict?” (Pecsteen de Buytswerve 2020:
2). The International Committee of the Red Cross (ICRC) is another institution that
Belgium identifies as a potential tracker of climate change security implications:

‘We commend the increased attention in the protection of civilians report as well as in reports
of ICRC for the particular vulnerability of conflict-affected populations to the consequences
of climate change. Indeed, the world’s eight worst food crises are all linked to both conflict
and climate shocks, and therefore it is our responsibility as Security Council to gain a better
understanding of these linkages (Kingdom of Belgium 2020).

Third, while expressing itself at the UNSC and during official meetings, Belgium
asked states within the United Nations to adopt a special clearing house mechanism
on climate change and security, to be established under the umbrella of the UNSC.
More precisely, Belgium would expect such a clearing house to produce a biannual
report, introduced by the UN Secretary General, on climate change and security,
to share knowledge on climate change’s environmental, human and security effects
and to use such knowledge for conflict prevention. The Foreign Minister confirmed
this agenda during a scientific workshop on geo-engineering in 2019: “Belgium has
successfully integrated climate and security-related actions in the UNSC mandates
for peacekeeping operations in various countries. In addition, our country advocates
a ‘clearing house’ mechanism in the field of ‘Climate and Security’, which would
play an advisory role for the UNSC” (Reynders 2019).

During the Arria Formula meeting in 2020, which Belgium co-organised, the
Belgian Representative recommended: (i) further mainstreaming of climate-related
security risks into the mandates of the UN and the UNSC, including their in-country
actions and a better equipment of the missions with personnel and training; (ii) the
need for improved data and information management in risk assessments was high-
lighted. Belgium suggested the establishment of a clearing house within the UN,
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to provide the UNSC with relevant expertise. Accordingly, based on this strength-
ened information basis, the Secretary General could provide reports to the UNSC
on climate-related risk and most-affected regions through, for example, horizon-
scanning, and include recommendations for preventive measures. (iii) Finally,
Belgium emphasised the importance of the inclusion of civil society and especially
the important role of women when looking at those issues (Van Vlierberge 2020).

To promote its agenda, Belgium has been collaborating with other UNSC
members. On the international scene, Belgium is known as a small state on the
European continent (in terms of its territory), that is however skilful at practising
burden-sharing with its partners, including in the security field (Haesebrouck 2021).
The Ministry of Foreign Affairs, and especially its permanent mission to the UN,
has been looking for allies at the UNSC to better include climate change issues as a
preventive strategy through multilateral action. Since its UNSC election, Belgium has
followed the efforts made by Sweden and the Netherlands and now works together
with Germany and the Dominican Republic to have climate change recognised as
a key issue at the UNSC. Looking for international partners, it became one of the
27 UN members joining the Group of Friends on Climate and Security initiative by
Germany and Nauru on 1 August 2018. It then became a member of the Council’s
informal expert group on climate and security in 2020. The Belgian Foreign Affairs
and Defence Minister confirmed collaboration between Belgium and Germany,

because Belgium is elected for two years as a non-permanent member of the Security Council,
like Germany. And we try to work together to explain it: security is not just armed conflicts.
It’s more than that. And so we need to take care about the consequence of climate change in
different parts of the world. And to be honest, from Belgium we are first of all thinking about
Africa — the Sahel — to give an example. (...) And so as foreign affair[s] ministers we are
more and more involved in that. The link between security and other issues: migration, but
sometimes due to climate change, also poverty, bad governance, human rights. So, we need
to take all those issues on board when we are discussing about one region or one country.
And to do what? Not only to solve a conflict, but if it’s possible, to prevent (Reynders 2019a).

In June 2020, Belgium produced a joint statement on climate security with 9
other members of the UNSC (Permanent Representation of the Federal Republic of
Germany at the United Nations 2020).

Fourth, Belgium has been introducing geoengineering security implications as
an important and innovative topic. The Belgian Ministry for Foreign Affairs organ-
ised an international seminar in October 2019 on “The Security Implications of
Emerging Climate Altering Technologies” within the framework of its UNSC
mandate. Francois Gemenne, a Belgian political scientist specialising in environ-
ment and security issues said that Belgium wanted to take the opportunity of its
presidency of the UNSC in 2020 to bring attention to the potential risks related to
geoengineering, and therefore the need for an international governance framework
that is currently inexistent. According to him: “by doing that, Belgium is trying to
build its specificity, compared to bigger countries such as Germany or the UK (...)
The idea is to bring an innovative topic that the UNSC has never tackled so far to
mark its singularity as a small country” (De Boech 2019). The Ministry for Foreign
Affairs’ seminar addressed scientific trends towards “mitigation alternatives through
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deliberate and large-scale intervention in the Earth’s climate system or ‘geoengi-
neering’, for example through solar radiation modification” and possible security
implications resulting from these emerging climate-altering technologies (Ministry
of Foreign Affairs 2019a).

All these four elements (greening peacekeeping operations, collaborating within
the UN, suggesting a clearing-house mechanism, and warning against geoengi-
neering) form a very comprehensive third response type centred on climate-security
multilateralism.

2.5 Conclusion

What conditions are necessary for countries to embrace the climate change-security
nexus? Under which dynamics? At what scales? This chapter has attempted to answer
these questions by investigating the special case of Belgium, and the process it
followed to appear as a climate-security leader within the UNSC.

National climate-security concerns appear as an important matter. Belgium has
started, since 2009, by embracing security issues within its national climate policies,
because of its important climate vulnerability. Knowing the extent of climate risks
nationally, it progressively mainstreamed climate change into its international poli-
cies a few years later. Investment in the international sphere was initiated by first
promoting bilateral aid towards developing countries for climate change adaptation,
especially towards traditional aid partners or unstable regions; and then by choosing
the climate-security nexus as a key element of its mandate at the UNSC.

This chapter illustrates how a small European country is embracing the interna-
tional level of policymaking. Overall, the chapter traces the rise of Belgium as a
climate-security leader, first mainstreaming security into national climate policies
and then mainstreaming climate change into international policies. After its UNSC
mandate, Belgium still recognises the need for a multilateral approach to the climate
security nexus. Indeed, after its UNSC mandate, Belgium is continuing to pursue
its comprehensive climate and security agenda. Among other things, it restated its
objectives at the High-Level Open Debate of the UNSC on Challenges of Maintaining
Peace and Security in Fragile Contexts in January 2021 and participated actively in
the Security Council Open Debate on Climate and Security organised in February
2021. Within these contexts, Belgium has highlighted three priority actions for the
Security Council with regard to climate and security: (1) mainstreaming climate risk
throughout its agenda; (2) strengthening institutionalisation; and (3) requesting a
regular Secretary General’s report to improve the information basis.

This chapter also illustrates how the geographies of the climate-security frames
and actions used by Belgium are very diverse. Some are situated within Belgium, with
the urgent need for climate adaptation; but many are also outside the country, and in
particular in SIDS, the Sahel, the Mediterranean, Sub-Saharan Africa and Southern
Asia, Somalia and Mali, Central and Western Africa, the African continent as a
whole and developing countries more generally. This is due to the unstable situation
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in these regions that can impact the European continent more broadly. This diversity
of geographies and situations, as recognised by Belgium, confirms the importance
of studying the climate-security nexus across as well as within countries.
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Climate Security in China: An Issue ez
for Humanity Rather Than the Nation

Juha A. Vuori

Abstract The chapter presents how China has approached the issue of climate
change in terms of security by exploring the arenas of high politics, security concepts,
state bureaucracies, civil society, and the United Nations Security Council (UNSC).
It is based on primary sources and uses a three-fold framework that differentiates
between national security, human security and ecological security. China’s long-term
position has been to emphasise climate as an issue of development and underline the
“common but different responsibility” between developing and industrial nations.
Over the 2010s though, China’s position shifted from regarding climate change as a
technical and political issue to one that also concerns security, understood in a “holis-
tic” or integrated manner. Still, the understanding leans more towards the security
of humanity rather than the national security of China. At the same time, “harmony
between man and nature” has been incorporated into the canonised political line
of Xi Jinping, although this is not legitimated with security. Accordingly, China has
emphasised that the issue should be resolved through international cooperation rather
than unitary measures.

Keywords China - Comprehensive security + Climate security + Climate politics -
United Nations Security Council

3.1 Introduction

In this chapter I outline how the People’s Republic of China’s (PRC) has approached
the issue of climate change in terms of security. The focus is on the past couple
of decades, but understanding contemporary developments requires looking even
further back, into Mao era politics. I structure the chapter through arenas where
climate change could be politicised or securitised. Here, I consider politicisation as
the inclusion of environmental and climate issues on the political agenda, while secu-
ritisation represents placing them into a particular category of policies that makes
them urgent and about survival. In instances where the climate is phrased in terms
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of security, I estimate whether the referent objects of the Chinese notions fall within
understandings of national, human, or ecological security as outlined in the intro-
duction of this volume (see Chapter 1). As such, securitisation can happen through
speech acts within high politics (Buzan et al. 1998), or diffusely through rationales,
techniques, and technologies (Huysmans 2014). Therefore, I approach the arenas of
high politics, security concepts, state bureaucracies, the military, civil society, and
the United Nations Security Council (UNSC) chronologically, in order to highlight
moments of possible securitisation in them.

Overall, there has been a dramatic shift in how the environment is considered in
the PRC. Mao’s China (1949-1976) waged a “war on nature” (Shapiro 2001) that
aimed to increase China’s population, harness natural resources to serve national
reconstruction, and improve China’s standing in the world. This militaristic approach
manifested in numerous mass campaigns against sparrows and other vermin as well
as gigantic projects to conquer the environment, like building the Three Gorges Dam
that is the largest in the world. In contrast to working towards victory over nature, the
Hu Jintao and Xi Jinping administrations in the 2000s have raised the importance of
a clean environment for economic growth, a prosperous society, and even the future
of humanity.

Internationally, China has been involved in environmental politics since the United
Nations (UN) Conference on Human Nature in 1972 (United Nations 1972). China
participated in the Montreal Protocol that aimed to curb ozone depletion, and has had
aleading role in climate politics since the Kyoto Protocol was adopted in 1997. Since
the 1972 UN meeting, China’s main political line in international forums that have
dealt with environmental issues has been to emphasise the industrialised/developing
nation dichotomy and promote the view that international agreements cannot jeop-
ardise China’s sovereignty or economic development. China was also a part of the
Kyoto Protocol from its inception. Within that set of agreements, China was consid-
ered a developing country, which meant that it was not required to make emission
cuts (Chen 2012). China’s long-term position has been to emphasise climate as
an issue of development and underline the “common but different responsibility”
between developing and industrial nations (see, for example National Development
and Reform Commission of the People’s Republic of China (NDRC) 2012: 24). This
has meant that China avoided committing itself to externally-binding agreements
on the climate. This changed in 2015, when China committed itself to international
emission cuts at the Paris climate summit and supported its continuation, despite the
Trump administration’s decision to withdraw from it. This signalled a new stance in
China’s international climate politics, as it has tended to play its moves in relation to
the United States (US). Still, China and the Biden administration returned to making
joint statements on their climate policies in conjunction with the climate meeting
in Glasgow 2021, in the context of the United Nations Framework Convention on
Climate Change (UNFCCC) meeting at the Conference of the Parties.

Beyond the arena of specific environmental and climate meetings, climate politics
are part and parcel of China’s foreign policy (Vuori 2015, forthcoming). China’s
line here since the late 1970s has been to maintain peaceful relations in order to
concentrate on its domestic development (Lanteigne 2020). This has paved the way
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for China’s return to a great power status. Accordingly, China has been active in its
efforts to remain off the security agendas of other states, despite its continuously
increasing power capacities (Vuori 2018). During the Xi Jinping administration,
China has characterized itself as a responsible great power and aimed to create a new
type of great power relationship with the US. This has coincided with reaching the
domestic goal of China becoming a moderately prosperous society (Xi 2017a).

Domestically, the effects of climate change have been gradually recognised, both
in internal assessments and in policy statements by the party leadership. There has
been a strong connection with energy security since the early 1990s, when China
became a net oil importer. The concern with maintaining an energy supply to guar-
antee China’s sovereignty has been a greater concern than the reduction of fossil
fuel emissions, even though domestic renewable energy sources serve the goal of
energy independence (Nyman/Zeng 2016; Trombetta 2018). China’s energy mix is
still, at the time of writing, highly dependent on its coal production, even though
there have been concerted efforts to increase renewable energy and China has been
a leading country in the production of wind turbines and solar panels. At the same
time, climate and environmental issues have been incorporated into Xi’s ideological
canon and thereby hold a major position at the highest level of Chinese politics.
Climate issues are also included in the political principle of harmony between man
and nature which is part of China’s comprehensive view of security (Xi 2017a). This
formulation is a departure from Mao’s combative view on nature, but an elaboration
of the more environmentally-conscious line adopted by the Hu Jintao administration.

As part of its international commitments and the development of its domestic
climate politics, China has enacted a number of plans and programmes regarding
climate change. These have mainly been published by the National Development
and Reform Commission (NDRC) which occupies a powerful position within the
Chinese political system. Examples of these include the National Climate Change
Plan 2014-2020 (NDRC 2014), and policy papers and reports on its policies regarding
climate change since 2008 (e.g., National Development and Reform Commission of
the People’s Republic of China (NDRC) 2012, 2013; Information Office of the State
Council of the People’s Republic of China 2008). Issues identified in such reports and
programmes as either being directly caused by or having a climate change connec-
tion in China include: desertification, water shortages, sea level rise, air pollution,
mudslides, ocean acidification/loss of marine biodiversity, and zoonotic diseases (i.e.,
how diseases emerge in animal carriers due to changing environments and subse-
quently spread to humans). More specifically, glaciers are melting in the Himalayan
mountain range (Western China), Eastern and South Eastern coastal region are threat-
ened by rising sea levels and typhoons, coastal regions dependent on the fishing
industry for economic sustenance are in difficulty, desertification is taking place in
Northern China, and there is both flooding and drought in various regions. China
also publishes frequent reports on the state of its environment.

Across this chapter, I evaluate how climate change appears in Chinese political
formulations, security concepts, bureaucratic practice, and societal discussions. This
analysis derives from the most recent developments in the arenas as well as previous
case studies of China’s climate securitisation (Vuori 2011, 2015, forthcoming; Bo
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2016; Trombetta 2018; Hernandez/Misalucha-Willoughby 2020). The picture that
emerges is not clear-cut and contains many elements. For example, reports on the
state of the environment concern domestic human security. Internationally, China’s
current line promotes the view that climate change is a shared concern for humanity.
It is still mainly presented as a technical issue that relates to development concerns,
though. As such, the threat that climate change poses is viewed more as a threat to
humanity and human security, rather than a direct threat to Chinese national security.
Since the 1990s, a number of ministries and special commissions have dealt with the
climate issue. It has also been incorporated into the current ideological line of the
Communist Party, which makes it a top political priority. I outline these developments
through the chapter, beginning with the arena of high politics. This is followed by
an analysis of security concepts, state bureaucracies, the military, civil society, and
finally I focus on China’s position on the question of including climate change in the
UNSC.

3.2 The Arena of High Politics: Political Line Formation
on the Climate

In terms of the political line formation which represents the highest form of politics
in China, President Jiang Zemin was the first to mention the environment in a report
at the National Party Congress in 1997 (Jiang 1997). Accordingly, he was the first
to formally recognise the connection between environmental strain and population
growth that Mao’s China had denied. President Hu (2007) set the building of an “eco-
logical civilisation” as a goal at the 17th National Party Congress in 2007. It was added
to the Constitution of the Communist Party at the 18th National Party Congress in
2012, and environmental damage and ecological benefits became assessment criteria
for state officials (Hu 2012). Xi Jinping has continued the line of promoting an
ecological civilisation in China as a major strategic goal, with green development a
crucial part of this. The Green Gross Domestic Product (GGDP) initially tried out
by Jiang was re-launched in 2015 (Gongsheng et al. 2015) as part of this policy
line of a “new era of socialist ecological civilisation”. In this vision, nature is to be
guarded rather than fought, and indicates that the Maoist tradition with regard to the
environment has been abandoned in the China of the 2010s, and China under Xi has
continued to emphasise a “community of a shared future of mankind” (A K7z
[A]4%, rénlei mingytin gongténgti) in regard to climate issues (Hu 2012; Xi 2017b).

Xi’s line has been to mitigate the dire impacts of climate change without making
it a matter of security at the international level. Crucially, in the 2013 report on
climate change (NDRC 2013: 2), climate change was incorporated into the main
Chinese policy line which has become the mainstay of Xi’s ideological formulation
of “socialism with Chinese characteristics” that entails many societal aspects:

‘We must prioritize ecological development and incorporate it into the ‘five in one’
arrangement for socialism with Chinese characteristics, which includes economic,
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political, cultural, and social development, with a focus on promoting green, cyclical
and low-carbon development. These actions will increase the strategic position of
combating climate change in China’s overall economic and social development.

In other words, environmental concerns should be incorporated into all aspects of
Chinese society, economy, and politics, and into to the main ideological concept of
Xi Jinping’s thought. Protecting the environment and harmony between human and
nature are thus part of socialist civilisation in this new ideological formulation.

Beyond Chinese society, Xi has also emphasised the “common aspirations” of
all nations with regard to the climate issue (NDRC 2013: 3): “The global impact
of climate change has become increasingly prominent and posed the most severe
challenge to the world. As the global awareness of climate change is gradually
increasing, it has become the common aspiration of all nations to tackle climate
change”. This formulation has been expanded into the notion of “a community with
a shared future for mankind”, of which tackling climate change is a major part (Xi
2017a: 53).

Indeed, Xi has made environmental issues a major part of his policy stance. The
19th CPC National Congress in 2017 was where he solidified the concept of the
“beautiful China initiative” and emphasised “global ecological security” as the main-
stay of his second term (Xi 2017a). Indeed, noting the progress made in building an
ecological civilisation was among the first categories he reported on in the speech.
Beyond China’s domestic efforts, Xi noted that China has taken the “driving seat
in international cooperation to respond to climate change” and “become an impor-
tant participant, contributor, and torchbearer in the global endeavor for ecological
civilization” (Xi 2017a: 4).

Furthermore, “ensuring harmony between human and nature” is a part of
“socialism with Chinese characteristics in the new era”, as is a “holistic approach
to national security” that includes elements such as “traditional and non-traditional
security, and China’s own and common security” that aim to “foster new thinking
on common, comprehensive, cooperative, and sustainable security” (Xi 2017a: 20—
22). Climate change is also listed among the common uncertainties and destabil-
ising factors faced by humanity (Xi 2017a: 52): “unconventional security threats like
terrorism, cyber-insecurity, major infectious diseases, and climate change continue
to spread”. To “build a community with a shared future for mankind”, “we should
be good friends to the environment, cooperate to tackle climate change, and protect
our planet for the sake of human survival” (Xi 2017a: 53). To make sense of such
formulations, itis necessary to examine the arena of China’s overall security concepts.

3.3 The Arena of Security Concepts: Human rather
than National Security

Despite its long-time opposition to presenting climate change in terms of security,
particularly at the UNSC (see below), China has not been oblivious to the global
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security claims that have concerned the climate, and has maintained the crucial role
of the Intergovernmental Panel on Climate Change (IPCC). In the post-Cold War
period, China has emphasised that it is working under a “new concept of security”
that was introduced with the initiation of the Shanghai Cooperation Organization
(then still the Shanghai Five) in 1996. China began to publish White Papers on its
national defence in 1998, and environmental pollution was mentioned among threats
to international security in the very first of these (Information Office of the State
Council of the People’s Republic of China 1998). The new concept was a depar-
ture from previous notions in that what China pursued was, to a large extent, the
security of its “sustained development”, or its “comprehensive national strength” (
ZE41H77, zonghé gudli) on a range of battlegrounds (inter alia in military, political,
economic, and technological areas). The new security concept thereby contained
political, defence, diplomacy, economic, energy, transnational crime, and environ-
mental issues, as well as geopolitical, ethnic, and religious ones amongst others (cf.,
Information Office of the State Council of the People’s Republic of China 2004,
2006). Indeed, environmental disasters were included among “increasingly promi-
nent” issues in China’s National Defence White Paper for 2008 (Information Office
of the State Council of the People’s Republic of China 2008, 2008a), and climate
change was included in a list of “security threats posed by ... global challenges” for
the first time in that for 2010: “Security threats posed by such global challenges as
terrorism, economic insecurity, climate change, nuclear proliferation, insecurity of
information, natural disasters, public health concerns, and transnational crime are on
the rise” (Information Office of the State Council of the People’s Republic of China
2011).

In Chinese conceptualisations of comprehensive security, climate change is not
simply a direct threat. It has vital implications through its indirect effects in other
security-related fields. These include social stability, which is already under stress
from the major health issue of air pollution, which is monitored hourly in some
Chinese cities (Rohde/Muller 2015). This was a major impetus for Premier Li
Keqiang’s declaration of a “war on pollution” in 2014 (Martina et al. 2014). As
such, ecological security (4275%*4, shengtai anquan) was included in the national
security system for the first time in the inaugural meeting of the Central National
Security Commission (Xinhua 2014). In its entirety, Xi’s “holistic” (or integrated),
“overall security outlook” or “national security path with Chinese characteristics”
listed 11 issue areas of concern which included ecological security and covered “the
spheres of politics, territory, military, economy, culture, society, science and tech-
nology, information, ecology, nuclear, and natural resources” (Xinhua 2014). These
have since been expanded to cover 16 separate security items.

The connection between climate change and China’s domestic security concerns
has also been vocalised in China’s report of its actions to the UNFCCC, where
“China’s domestic needs for sustainable development in ensuring its economic secu-
rity, energy security, ecological security, food security as well as the safety of
people’s life and property and to achieve sustainable development” are presented
as key (NDRC 2015). This requires that China maintain a “sense of responsibility
to fully engage in global governance, to forge a community of shared destiny for
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humankind and to promote common development for all human beings” (NDRC
2015). The National Climate Change Plan (NDRC 2015) has a similar tone, as it
states that “climate change has a bearing on the overall situation of China’s economic
and social development, and is essential for maintaining China’s economic security,
energy security, ecological security, food security, and the safety of people’s lives
and property”.

In Xi Jinping’s speech at the 19th Party Congress (Xi 2017a), ecology and the
conservation of nature and the fight against various forms of pollution are mentioned
in several sections. Still, national security and military issues continue to have their
own separate sections. Indeed, the presentation of the most vital national security
issues does not explicitly mention the climate: ““We must put national interests first,
take protecting our people’s security as our mission and safeguarding political secu-
rity as a fundamental task, and ensure both internal and external security, homeland
and public security, traditional and non-traditional security, and China’s own and
common security” (Xi 2017a: 20-21). Xi’s speech remains the most authoritative
policy line formation until the next Party Congress in 2022. It is therefore impor-
tant to emphasise that climate change is positioned as a concern for shared human
survival, but not directly tied to China’s national security. This would seem to indi-
cate that climate change is recognised as a security issue, but the analysis shows that
the referent object is humanity rather than the Chinese nation. This is also the reason
why China has suggested that climate change should be tackled via international
efforts, where China is also increasing its leadership role. China’s national security
focus is still premised on the issues of political security, separatism, and terrorism.
At the same time, ecological civilisation has become an integral part of the overall
ideology of “socialism with Chinese characteristics”. While this may be the result of
security-oriented thinking, it is not legitimated with national security speech in the
same manner as domestic national security issues have been (cf. Vuori 2011).

That the climate issue has gained in prominence, both in ideological formulations
of the highest order and official security formulations, has meant that the issue has
also become more prominent within the bureaucracies involved in implementing
policies. It is important to be aware that China is a party-state, where the Communist
Party dominates the state, and where official political formulations such as those put
forth by Xi Jinping still have a bearing on the implementation of climate policy. I
outline the institutional impacts of such formulations next.

3.4 The Arena of State Bureaucracy: Development
and Impacts

A defining feature of the Chinese political system is how policy lines developed at
the highest levels of politics trickle down the bureaucratic system. Part of the political
culture in China is to interpret the at times vague or formalistic slogans and terms into
practical implementations that may serve more parochial local interests, which can
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diverge greatly from what the central policy aims at. This may provide opportunities
for diffuse securitisation (Huysmans 2014) that brings security logics into imple-
mented practice even without a policy line phrased in terms of security. At the same
time, securitisation moves at higher levels of policy require their implementation
(Vuori 2011).

The Chinese discourse on climate change gradually shifted during the 2010s
from developmental concerns toward considering the issue in security terms, with
intensification in the latter half of the decade. In 2008, the White Paper on Climate
Change published by the Information Office of the State Council indicated that China
was more willing to align itself with the general trend on issues of climate change
by phrasing it in terms of “threat” rather than mere “impact” as had been the line
before. The proposed means to tackle it were still within the regular handling of
international affairs, even though the issue was expressed as a major concern for
humanity (Vuori 2011: 141-153). For example, in the Foreword to the White Paper,
the issue is presented as a global “concern”: “Global climate change and its adverse
effects are a common concern of mankind”. However, the responsibility for these
“challenges to the survival and development of human society” is placed on the
activities of developed nations. China was depicted as a developing nation, which
is thereby being adversely affected by climate change, which threatens its “natural
ecosystems as well as the economic and social development” (Information Office of
the State Council of the People’s Republic of China 2008).

The suggested measures in China’s National Plan for Coping with Climate Change
were not extraordinary or exceptional in the way security politics tends to be under-
stood, for example according to Buzan et al. (1998). They were in accordance
with the then-prominent foreign policy line of “harmonious development” (Vuori
2015). Thereby, the Chinese authorities did not advocate or seek to legitimise any
“breaking of rules” of either domestic or international politics via the issue of global
climate change (Vuori 2011). Emphasis was put on the UNFCCC and the Kyoto
Protocol as “the legal foundation for international cooperation in dealing with climate
change” that also “reflect the common understanding of the international community”’
(Information Office of the State Council of the People’s Republic of China 2008).
According to the Chinese authorities, a solution to the issue would require interna-
tional economic, technological and legal cooperation, rather than uni- or multilateral
security measures.

In 2012 China connected the dire effects of climate change to its domestic envi-
ronmental degradation and presented itself as among the states most vulnerable to
the adverse effects of climate change: “weather and climate disasters have impacted
China’s economic and social development as well as people’s lives and property in
a large degree” (National Development and Reform Commission of the People’s
Republic of China (NDRC) 2012: 2). Accordingly, the government attached great
importance to the issue in the “mid- and long-term plans for economic and social
development”, and made domestically binding decisions to “reduce energy consump-
tion”, “and raise the proportion of non-fossil fuels in the overall primary energy
mix” (National Development and Reform Commission of the People’s Republic of
China (NDRC 2012: 2). Emission cuts were seen here as the means to guarantee the
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continued growth of China’s economy and the prosperity of its communities. The
environment had previously been sacrificed to produce economic growth, yet this
top priority was now seen as being negatively impacted by climate change.

China avoided using explicit security terminology to characterise the climate
issue. Nevertheless, it implemented measures that would meet the needs of other
countries who framed climate change as a security issue. For example, China had
already assumed the leading position in the manufacture and deployment of wind and
solar energy power production (Chen 2012). Still, the measures were not legitimated
with security logic, but with an emphasis on the reduction of the “negative impact
of climate change on economic and social development, production and the people’s
welfare” (National Development and Reform Commission of the People’s Republic
of China (NDRC) 2012: 11). This is also the overall image when we look deeper
into specific bureaucracies that have been tasked with the climate issue.

3.4.1 The Arena of Climate Bureaucracy: Increasing
in Prominence

Climate-related bureaucracies, both in terms of their number and influence, have
followed the gradual shifts in the overall attitude towards the environment at the
highest level of policy. China established a leading small group for environmental
protection under the State Council in 1971 as it joined the UN, launched its first
environmental regulations in 1973, set up an Environmental Protection Office in
1974, and included environmental protection in the Constitution in 1978 (Ross 1999:
298-299). Article 26 of the current Constitution of the People’s Republic of China
(2018) reads: “The state protects and improves the environment in which people live
and the ecological environment. It prevents and controls pollution and other public
hazards”.

The climate change issue was initially considered a technical and scientific issue
by the State Council, which was reflected in the establishment of the National Coor-
dination Group on Climate Change under the State Council’s Environmental Protec-
tion Committee in 1990, to provide support for the negotiation of the UNFCCC.
This group was instrumental in forming China’s position in the UNFCCC and the
Kyoto protocols. It also made the political link between energy consumption and
climate change, which turned the issue into one of development and strategic energy
interests as China became a net oil importer at the same time. The national group
gained more prominence in 1998 when it was renamed the National Coordination
Group on Climate Change Strategy (NCGCCS) and moved to the State Development
Planning Commission that in 2003 became the National Development and Reform
Commission. In 2004 the NCGCCS was elevated to the National Leading Group
on Climate Change, headed by Premier Wen Jiabao (Qi/Wu 2013: 303). In 2008
the State Environmental Protection Administration was redesignated the Ministry
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of Environmental Protection, which in 2018 became the Ministry of Ecology and
Environment.

On the central level, China’s policy has been guided by the National Leading
Group for Addressing Climate Change (formerly the National Coordinating
Committee on Climate Change), and administered by the National Development
and Reform Commission (NDRC 2013: 5-6) that has also handled energy security-
related matters since 1993 (Nyman/Zeng 2016: 303). Indeed, while there have been
many ministries and state bureaucracies involved with the handling of the issue, none
of these include those that are generally thought to deal with matters of security. The
only exception here is the Ministry of Civil Affairs, which has revised the National
Emergency Plan on Natural Disaster Relief. This plan has focused on early warning
systems, drought relief, transition relief, and emergency response systems (National
Development and Reform Commission of the People’s Republic of China (NDRC)
2012: 15, 2013: 27-29). The China Meteorological Administration has raised the
climate issue in terms of “climate security” since at least 2014, yet the NDRC main-
tained the upper hand in viewing the status of the issue as one of development (Bo
2016: 104—105). The Ministry of Ecology and Environment established in 2018 is a
new addition to the bureaucratic mix, and has gained more prominence for the issue
and it is in charge of publishing the reports on China’s climate policy and actions.

The same trend of climate issues gaining in prominence is also evident in China’s
Five Year Plans (FYP) that have been developed into broader planning programmes.
These overall plans outline the broad strokes of China’s economy in the tradition set
by the Soviet Union’s planned economy model. It is therefore beneficial to examine
how the issue is presented in China’s FYPs.

3.4.2 The Arena of Five Year Plans: Adaptation, Mitigation,
but not Security

China’s Five-Year Plans have outlined national policies to cut carbon emissions,
and invest in renewable/green energy and sustainable economic development. The
Ninth Plan in 1996 presented sustainable development as a national goal, the 11th
Five-Year Plan (2006-2010) presented a “big change in the relationship between the
environment and development” and noted that “economic growth is not the equivalent
of economic development”, and the Twelfth Plan set goals for domestic emission cuts,
and presented plans for a carbon tax and a domestic emission trade system (Kopra
2016:238-241). This shows how the weight of the climate issue has shifted in China.
Indeed, the 12th FYP (2011-2015) was really the first to make climate change an
explicit national objective and can be considered a landmark in China’s domestic
climate politics (Qi/Wu 2013: 304). The plan had an entire chapter on concrete plans
of action on low-carbon development (The State Council 2011).
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The Thirteenth FYP (2016-2020) stated that China is working “hard to both
adapt to and slow down climate change”, “take active steps to control carbon emis-
sions, fulfill our commitments for emissions reduction, increase our capability to
adapt to climate change, and fully participate in global climate governance, thus
making a contribution to the response to global climate change” (National People’s
Congress & Chinese People’s Political Consultative Conference 2016). While it
mentions national security issues that range from ideological security to cyber-
security, and that China will “establish sound systems for ecological risk prevention
and control, and improve capabilities to respond to ecological and environmental
emergencies in order to keep China ecologically secure”, and while mitigation of
and adaptation to climate change are major themes, the notion of climate security as
such does not feature in the FYP (National People’s Congress & Chinese People’s
Political Consultative Conference 2016).

The current Fourteenth FYP positions climate change adaptation and mitigation
as a central focus of Chinese developmental policies for the period 2021 to 2025
(National People’s Congress 2020). Here, China emphasises its goal of reducing
CO; emission by 2030 and achieving carbon neutrality by 2060. It is unclear what
the effects of COVID19 will be here. While various aspects of maintaining national
security and defence are specific sections in the plan, the climate issue is presented
in terms of development rather than security.

In line with this, while the Chinese military has been tasked with, for example,
relief efforts, it does not have a major role in dealing with climate change politics in
China. It is none the less appropriate to gain some sense of the People’s Liberation
Army’s approach to the climate issue, as the military is a potential diffuse securitising
actor.

3.5 The Military Arena: Disaster Relief

The People’s Liberation Army (PLA) is the Communist Party’s military, and even
though it has undergone continuous modernisation and professionalisation since the
mid-1980s, it is still headed by the party leadership. Xi Jinping has instigated major
reforms in the military. Both the military and climate politics have been included in
Xi’s concentration of power into his hands, in the form of new central level commis-
sions (Hernandez/Misalucha-Willoughby 2020). While the military has had an expert
committee on climate change since 2008 (Bo 2016: 105) that consists of experts from
the NDRC, the Ministry of Foreign Affairs, the Ministry of Science and Technology,
the China Meteorological Administration, the State Bureau of Oceanography and
the National Natural Sciences Foundation Commission (Freeman 2010: 21), it has
not been very vocal, beyond disaster relief issues (Brzoska 2012). Indeed, the PLA
has been explicit in not linking climate issues and national security (Freeman 2010:
22), and resisted the inclusion of other non-traditional security within its remit until
the early 2010s (Ghiselli 2021). As such, the PLA was against accepting missions
beyond protecting China’s territory and political sovereignty until the 2010s. Despite
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its resistance, the military has a role in dealing with major natural disaster relief
efforts, and has been tasked with planting trees to fight desertification and climate
issues.

While the Chinese party-state is in a dominant position with regard to Chinese
society, the climate issue has also been discussed in the Chinese public sphere, which
could potentially voice the issue in terms of security. Here too, though, the issue has
not been framed in terms of national security. I turn to this arena next.

3.6 The Arena of Civil Society and Expert Communities:
Raising Awareness

While China’s civil society and expert community have much greater freedom
compared to Mao’s China, both are still controlled and surveilled by the party to
a great degree. Nevertheless, civil society and non-governmental organisations are
active in the environmental field, mainly concentrating on raising awareness of the
issue of climate change. China’s first environmental non-governmental organisation
(NGO) was established in 1994 (the Academy for Green Culture, later renamed the
Friends of Nature) and today these NGOs number in the thousands (including the
China Youth Climate Action Network, The Environmental and Development Insti-
tute, and Global Village Beijing). The China Civil Climate Action Network is an
umbrella organisation that brings them together. While these associations are impor-
tant in raising awareness about climate change and other environmental issues, their
political capacity is limited, as with other non-governmental organisations. Indeed,
while there is a “green public sphere” in China, its effect on climate policies is very
limited and international environmental NGOs are under state supervision, like NGOs
in other fields (Zhang/Orbie 2021: 7-10). Traditional and new media are crucial for
the dissemination of views from this public sphere. Both remain effectively censored,
though (Vuori and Paltemaa 2015; Paltemaa et al. 2020), which partly explains the
limited role public opinion has had on policy formation thus far (Zhang/Orbie 2021:
8-9).

For example, a study of Weibo, the largest micro-blogging service in China,
during the 2015 Paris climate negotiations, showed that institutions, state media, and
international actors were the prime posters, while Chinese NGOs and intellectuals
were mostly absent. Urban areas dominated the discussion, and awareness-raising
regarding climate change was the main point of discussion. In terms of threats,
climate change appeared as a global danger that had hardly any connection to China’s
national context (Liu/Zhao 2017). Still, a significantly larger proportion of Chinese
college students accepted anthropogenic climate change and supported entering into
an international agreement for combating it than their US counterparts in a compar-
ative survey (Jamelske et al. 2015). A survey (Yu et al. 2013) on the Chinese public’s
attitude towards climate change showed that some are willing to act individually
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against climate change and trust that the government is handling the issue, while
others are not willing to commit to acting themselves.

When it comes to the effect of epistemic communities, some Chinese academics
have raised the issue of climate change in their publications. Most of this discussion
has been engaged in by meteorologists (Freeman 2010), yet the field of Interna-
tional Politics has also been featured here. For example, Zhang (2010) suggested
that climate change presents four national security concerns for China: rise of sea
levels, endangerment of livelihoods, national defence and strategic projects and
construction, and international climate commitments circumscribing sovereignty.
The Chinese academic discussion on energy as a security issue is fairly recent, and
the main concern here has been about the survival of the People’s Republic (for a
review, see Nyman/Zeng 2016: 305) rather than global, environmental, or human
security concerns. Accordingly, the risks which the reliance on oil imports brings
for China in terms of geopolitics is the greatest concern in this literature (Trombetta
2018: 190), but the connection between fossil fuel consumption and the threat of
climate change are becoming more widely discussed here too (Nyman/Zeng 2016:
306).

The division between domestic environmental and international climate politics
is quite evident in the Chinese academic discussion that specifically focuses on envi-
ronmental security issues. A nationalistic worry here is that the international securi-
tisation of climate change may work to contain China geopolitically and undermine
economic development, while domestic concerns focus on issues such as the sustain-
ability of environmental systems, and food and water security (Nyman/Zeng 2016:
307). Overall, the role of such academic discussions has been to provide the vague
political concepts developed at the highest echelons of the Party with more concrete
interpretations, which provides for some potential for impact at the level of imple-
mentation (Zhang/Orbie 2021: 8). The hesitancy to present climate change in terms
of security rather than development is quite evident in China’s position on the issue
in the UNSC too, which is the final arena I discuss here.

3.7 The Arena of the UNSC: From Overall Opposition
to Recognition of the Issue for Some

As a permanent UNSC member China opposed the presentation of climate change
as a security issue at the UN Security Council meeting in 2007. China considered it a
matter of sustainable development and argued that the Security Council did not have
the “professional competence” to deal with the matter, and suggested there should
be no follow-up to the discussion (United Nations Security Council 2007). Climate
change was discussed as possibly having security implications at the UN General
Assembly in 2009, yet China retained its position that the issue was one of devel-
opment, and that the UNFCCC was the key instrument for dealing with it (United
Nations General Assembly 2009). The Security Council returned to the debate in
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2011, which resulted in a presidential statement that presented climate change as a
threat multiplier (UNSC 2011). China still retained its stance on development as the
fundamental issue and noted that the UNSC did not have the “means and resources”
for addressing it. In 2013, together with Russia, China boycotted the discussion of
the issue at the UNSC, when it was again presented by the United Kingdom. China
retained this position during the later meetings/debates at the UNSC.

There was a major change to this position at the meeting of the UNSC in 2019,
where the Chinese representative explicitly framed the issue as undermining peace
and stability (UNSC 2019). Specifically, the representative stated that “climate
change is a major challenge that affects the future and destiny of humankind” because
it “induces natural disasters, wreaks havoc in many parts of the world and poses grave
threats to food security, water resources, the ecological environment, energy, human
life and property” (UNSC 2019). Crucially, these issues are “disruptive factors in
certain regions” that are “undermining peace and stability” (UNSC 2019). Accord-
ingly, the suggestions made by the representative of China were legitimated with the
need to maintain “international peace and security” (UNSC 2019), which is a clear
departure from China’s previous positions on the issue. Leaning more towards the
security of humanity than national security, China underlined the necessity to “uphold
multilateralism and foster a sense of community and shared future for humankind”
(UNSC 2019) rather than to try to go at the issue alone. Sustained development should
inform the readjustment of development imbalances, which should be addressed
“through common development” in climate change-related issues such as “food
insecurity, humanitarian crises and mass migration” (UNSC 2019). Finally, China
promoted upholding the Paris Agreement and emphasised the role of the UNFCCC,
while still retaining “the principles of equity and common but differentiated respon-
sibilities and respective capabilities” (UNSC 2019). Such efforts work towards what
the Chinese representative framed as “a world of lasting peace, universal security,
common prosperity, openness and inclusiveness —a world that is clean and beautiful”
(UNSC 2019).

The UNSC held a keynote Debate on Climate Change and Security in 2020.
In this discussion China maintained its long-term line in the UNSC in relation
to climate change: the issue should be resolved through international cooperation
where countries have common but differentiated responsibility, and work within the
UNCEFCC framework (UNSC 2020). Furthermore, the Chinese representative framed
climate change as an issue of development rather than security: “Climate change is,
in essence, a development issue rather than a security issue; there is no direct linkage
between the two. The solution to climate change lies in sustainable development.
Progress on the development front is conductive to effectively addressing climate
change and security risks exacerbated by climate change” (UNSC 2020). Still, the
Chinese representative suggested that the UNSC could consider climate change as a
security issue for individual countries:

The Security Council, as the organ handling international peace and security issues, should
act in line with the mandates of the relevant resolutions, analyse security challenges and the
security implications of climate change for the countries concerned and discuss and handle
relevant issues on a country-specific basis (UNSC 2020).
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China’s attitude remained the same in the 2021 UNSC High Level Debate, where
it also emphasised its commitment to achieving its national CO, emissions peak by
2030 and achieving carbon neutrality by 2060 (UNSC 2021). This suggests that,
despite the significant change in the 2019 meeting where China was willing to let
the UNSC examine climate change as a security issue on a country-by-country basis,
China’s overall line on climate change and international security within the UNSC
is still to keep the issue away from security terminology and maintain it within the
frame of international cooperation and bargaining.

3.8 Conclusions: An Issue for Humanity, not China’s
National Security

As I have showed in this analysis above, the climate change issue has shifted from a
technical political issue to a major element of the leading political position in China.
This shift has not been legitimated with specific national security speech, though.
Nevertheless, environmental and climate issues are included in the list of 16 areas
of concern that make up the Chinese holistic or integrated notion of security today.
As such, the official security concept is broad indeed, and contains many elements
of human security, in addition to the traditional political and military core. Indeed,
climate security in China is framed as a human security issue that concerns the
whole of humanity rather than only Chinese national security. Here, the concern
is with a humanity that shares a common future rather than a specific group of
vulnerable individuals somewhere. At the same time, China has been reluctant to use
security vocabulary in international organisations like the UN. This has been in line
with China’s overall reluctance to bind itself into international commitments in the
climate field.

This reluctance coheres with the country’s overall approach to international poli-
tics over the last 40 years. Chinese leaders have emphasised China’s need to concen-
trate on its internal development and the creation of a peaceful zone around its
borders. This has enabled China’s rise and return to being a major power in world
politics. The aim here has been to make sure that international organisations are
not used against Chinese interests, and that China can affect the creation of inter-
national norms, which is termed “discourse power” by the Chinese leadership (The
People’s Daily 2016). As China is dependent on foreign oil imports, it has been more
concerned with energy security and sustained development than with the growing
issue of climate change. As China’s overall foreign policy line has shifted towards
aiming at the goal that China be recognised as a major power with “responsibilities”
(Kopra 2016), its approach to the international climate agreements has also changed.

Until the mid-2010s, sovereign, development, and energy concerns trumped
climate security in China. In the past five or so years, though, China has committed
itself to internationally-binding climate actions, as long as they are not externally
imposed. This has happened in tandem with a change in China’s overall foreign policy
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stance, where it portrays itself as more of a responsible great power than a developing
nation. It still maintains the principle of equity, and common but differentiated respon-
sibilities respective to capabilities when it comes to responding to climate change, as it
did in the most recent UNSC debates in 2020 and 2021. China has committed more to
domestic climate actions than to international ones, and it made domestically-binding
decisions on emission cuts before pursuing them internationally.

Even after conceding that climate change can undermine peace and stability, the
measures China has proposed in the UNSC do not securitise the issue. The measures
are neither extraordinary nor exceptionalist. Rather, they emphasise cooperation,
multilateralism, development, and peace as the way forward. In a new development,
China appears willing to let the UNSC deal with climate change in terms of secu-
rity for individual country cases. As such, environmental issues, including climate
change, have become more and more prominent in China’s overall policy doctrines
and ideology since Hu Jintao’s administration, and are even more deeply integrated
into Xi Jinping’s ideological guidelines. As Xi Jinping has removed term limits from
his leadership positions, this trajectory will most likely continue with him as the
leader past 2022.
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Abstract In the last decade, the vulnerability to climate change impacts has moti-
vated a shift in the Dominican Republic’s legislation, turning climate change matters
into a political concern. This chapter reviews the country’s perceptions of human,
ecological and national security in relation to climate change for the time period
2000-2020. In the Dominican Republic, human security is a well-developed concept,
as the country prioritises protecting the lives and physical integrity of the people in
the national territory, the productive structure, goods, and the environment in the
face of possible events, as stated in its disaster risk policy. In terms of ecological
security, the country strives to protect its natural resources, key ecosystems, and
biodiversity, and implement measures for environmental management and reduc-
tion of CO, emissions. The country has many legal tools regarding ecological and
human security which will be analysed in this paper. In contrast, the national security
debate is less common, yet has become more important in recent years, especially
in relation to the country’s border with Haiti and expected climate-driven migration.
Fundamentally, Dominican Republic faces climate change with a series of instru-
ments to enhance disaster risk management, promote climate change adaptation and
mitigation, protect resources and livelihoods, and build resilience as this Caribbean
nation lays the foundations for evolving towards sustainable development.
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4.1 Introduction

Due to its status as a Small Island State and a Developing State (SISD), its geograph-
ical position, and its social and economic dynamics, the Dominican Republic is highly
vulnerable to climate change impacts. Of its estimated population of 10 million, 60%
is based in urban areas and in coastal zones at high risk of receiving the effects of
extreme hydro-meteorological events (Oficina Nacional de Estadistica 2014).

The country is exposed to a variety of natural disasters such as hurricanes, earth-
quakes, floods, droughts, and landslides, and is facing serious threats to key socio-
economic sectors such as water, tourism, agriculture, food security, human health,
biodiversity, forests, coastal and marine resources, infrastructure, human settlements,
and energy (Rathe 2008). Some studies have identified that the island has already felt
the effects of climate change, given the increased intensity and frequency of tropical
storms in the last couple of decades, and the noticeable changes in average annual
rainfall (U.S. Agency for International Development et al. 2019).

The interactions between poverty, environmental degradation, and exposure to
disasters exacerbate the situation of vulnerability for households with lower incomes.
In 2007, for example, storms Olga and Noel hit the Dominican Republic, affecting
more than 70% of the country’s population. According to records, 90% of the 75,000
direct victims were below the poverty line in the provinces with the lowest Human
Development Index (HDI) (Programa de las Naciones Unidas para el Desarrollo
2012).

Considering the nature of climate change’s impacts on human and natural
systems, the definitions of climate security may vary broadly. The literature (see
also Chap. 1 of this book) mainly distinguishes three approaches, depending on the
values to be protected from different kinds of threats (see McDonald 2021; Diez
etal. 2016). Thus, national security refers to the protection of the state, its territorial
integrity, national sovereignty, and stability, primarily by military means, and is
widely associated with hard security notions. Human security refers to the protection
of people, safety, human rights, and food and water security, through actions such
as conflict prevention, human development and governance, sustainable resource
management, and prevention and management of climatic hazards. Meanwhile,
ecological security refers to the protection of ecosystems, biodiversity, and envi-
ronmental services—for instance, through measures for sustainable development,
environmental protection, reforestation, and climate change mitigation.

For the Dominican Republic, climate change impacts endanger institutional,
economic, social, and environmental development, whose vulnerabilities to extreme
weather events have increased in recent decades (USAID 2019). Assuming this chal-
lenge, climate change management has been established as a cross-cutting issue
regarding national policies and administration, primarily from a human and ecolog-
ical security perspective. In that sense, since 2008, with the creation of the National
Council for Climate Change and Clean Development Mechanism (CNCCMDL)
through Decree No. 601-08 during the administration of Leonel Fernandez, the
country has embarked on an important process of strengthening its public policies
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and legal framework to face climate change. It has incorporated the issue in its Consti-
tution in an exhaustive and explicit way, and it has also been mandated and made
visible with objectives and indicators in Laws 1-12 of the National Development
Strategy 2030 (Ministerio de Economia 2022a).

With the National Development Strategy (NDS) 2030, released in January 2012
by President Fernandez, the country began the process of construction of a new
paradigm in its vision of development, facing needs and goals that required a change
in production patterns and consumption, through policies, programmes and actions
for adaptation and mitigation, to decrease the risks associated with variability and
climate change, and to reduce greenhouse gas (GHG) emissions, thus moving towards
climate-compatible, low emission development. In particular, the NDS is the legal
framework to which the state and institutional policies and work plans will respond
in the coming years, articulating public action under a vision of sustainable and
climate-resilient development.

Climate change compromises natural resources, livelihoods, water, food, health,
human populations, infrastructure, and economic development for present and future
generations. Therefore, the issue is approached through a disaster risk management
perspective, defining policy guidelines to reduce existing risks, assure better secu-
rity conditions for the population and protect their economic, social, environmental
and cultural patrimony (Comisién Nacional de Emergencia 2011). The Ministry of
Economy, Planning and Development is the main actor working in the mainstreaming
of risk and climate change management in development planning, although the issue
is sectorised into several government agencies. Meanwhile, the National Council
for Climate Change is responsible for formulating, implementing, and enforcing
climate change policies and projects under the President’s office (currently Mr Luis
Abinader, elected from 2020 to 2024); the Council also coordinates climate change
efforts across different ministries.

Even if the national security approach is not explicitly mentioned in relation
to climate change in the Dominican Republic’s legal framework at the time, the
institutional arrangements placed clearly show the vision of sustainability, disaster
risk management and climate change mitigation and adaptation as a central element
in the national planning, being directly linked to human and ecological security
conceptions. Through this chapter, I discuss the country’s perceptions of security
(human, ecological, national) in relation to climate change, reviewing how these
have influenced public policies and national planning instruments.

For this chapter, the methodology primarily consists of a literature review and anal-
ysis, ranging from the national legal framework to relevant publications by national
authorities, from 2000 to 2020, with a significant input of empirical data from national
experts. The chapter’s approach is based on the linkage between security percep-
tion, particularly human and ecological security, with the main legal and normative
developments in the national context, through a chronological narrative.
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4.2 Climate Change as a Threat to Human Security:
Integrating Climate Change into Key Laws and Risk
Management Strategies

Given the high vulnerability of its population and economy (due to geographic and
socio-economic factors), the Dominican Republic has above all perceived climate
change as a threat to human security. This perception has influenced the development
of national frameworks, achieving the incorporation of climate change as a transversal
issue in development and risk management policies. The ultimate goal is to guarantee
physical security, food security and infrastructure integrity (Ministerio de Medio
Ambiente y Recursos Naturales et al. 2016; COE 2022)

Located in the central area of the Antilles, in the Caribbean Sea, the Dominican
Republic occupies the central and Eastern section of the island of Hispaniola, which
it shares with Haiti, considered one of the poorest nations in the Americas, with
a deplorable natural resources situation (Navarrete 2015; Ceara-Hatton 2017). The
Dominican Republic is characterised by great biodiversity, as well as a high level of
endemism consistent with its insular condition. The prevalent environmental features,
along with topographic and orographic variables, results in a variety of ecosys-
tems, and rich natural resources that constitute the basis of livelihoods and economic
activity in the country (Ministerio de Medio Ambiente y Recursos Naturales et al.
2016).

However, this is also a nation with great vulnerability to climate change impacts,
as its history of weather-related disasters and emergencies shows. The interaction
between its geographical position, the topographic conditions, and environmental,
social, and economic characteristics define the country’s susceptibility to extreme
weather events (Ministerio de Medio Ambiente y Recursos Naturales et al. 2016).

For example, an significant proportion of the population of the Dominican
Republic is settled in coastal areas, exposed to a high risk in the event of extreme
hydro-meteorological events (Sistema Unico de Beneficiarios 2019). While the
country plans for land use, infrastructure construction, use of hydrographic basins,
and access to the national energy matrix, among other productive activities, it faces
the growing threat posed by exacerbated climate change.

From a human security perspective, actions have been put in place to provide safety
to human populations, and manage water and food security and disaster risk, espe-
cially from extreme weather events. Human security is a well-developed approach
in the Dominican Republic, as the country has the priority of protecting the lives and
physical integrity of the people in the national territory, the productive structure, the
goods, and the environment in the face of possible events. The main driver of the
disaster risk policy is to avoid or reduce the loss of life and damage to public goods,
materials, and environments due to climate change. For the Dominican Republic,
human security is a risk- and disaster management matter, and this is better under-
stood by analysing the evolution of the country’s legal framework in recent years in
relation to this subject.
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The continuous impacts of natural disasters, along with the need to protect its
natural resources, made the country realise the necessity of alegal framework to guide
national actions regarding climate change, risk and environmental management. The
development of laws and policies is driven by the interested actors based on the
information available, and includes public consultations, analysis and validation of
the sectors involved before its submission to the Senate of the Republic. Once a law is
approved, the public sector includes its mandates as a part of their strategic planning,
mobilising economic and human resources to implement the actions. Ultimately, the
laws serve as the main instruments that will guide national development. More than
the concepts of human security or climate change, natural disasters have been the
primary drivers of this legal framework.

There are several legal instruments and entities related to the national emergency
response, given the country’s high vulnerability to natural disasters such as hurri-
canes, cyclones, drought, earthquakes, landslides, and floods. In 2002, under Hipdlito
Mejia’s administration, the country established a risk management system through
Law 147-02 on Risk Management, which created the National System for Preven-
tion, Mitigation and Response to Disasters, the National Risk Management Plan,
the National Emergency Plan and the National Integrated Information System in the
Dominican Republic, with the objective of protecting lives, goods and infrastructure.
Among other things, the system functions to

[a]rticulate the environmental policy and the risk management policy, so that preventive envi-
ronmental management contributes to the protection of the environment and to risk reduction,
and design efficient mechanisms for the coordination and orientation of reconstruction and
sustainable recovery processes (COE 2022).

In addition, there is a system that assigns its operation to the National Emergency
Commission (CNE), created in 2001 under Mejia’s presidency, a commission respon-
sible for leadership in the country’s natural disaster politics. The CNE is composed of
several entities: some of these institutions are the Ministry of Defence, the Ministry
of the Environment, and the Ministry of Health, among others. Moreover, Law 147-
02 creates a more operational body called the Operation Emergency Centre (COE).
The COE’s objective is to integrate all the related institutions in the preparation for
and answer to a national emergency with a crosscutting perspective. In the case of an
extreme event, this office, which operates under executive power, will be the country’s
voice. These actions complement the Civil Defence office which was created in 1966
via law 257-66 as the institution to give support in case of a natural disaster (COE
2022).

However, as the Dominican Republic experienced some extreme weather events
in 2007, legislation shifted to include climate change concerns in all major sectors
of development, not only in risk management issues. That year, Dominican Republic
was affected by two extreme tropical storms, Olga and Noel, within a four-month
period. Storm Olga alone accounted for 170% of normal rainfall volume. According
to the United Nations Economic Commission for Latin America and the Caribbean
(CEPAL) study, this huge increase in rainfall was due to climate change. Both tropical
storms heavily impacted the country’s economy, producing a deficit of 439 million
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dollars corresponding to 1.3% of the country’s GDP for 2007. Other impacts included
the deaths of 85 people, 80,000 internally displaced persons and more than 100
isolated communities (Comisién Econdmica para América Latina y el Caribe 2008).

Subsequently, in September 2008, the government of the Dominican Republic
created the National Council for Climate Change and Clean Development Mecha-
nisms (CNCCMDL) through Decree 601-08. The CNCCMDL is an inter-institutional
body under the power of the executive, which formulates and coordinates national
policies to address climate change with a crosscutting governmental view. Itis chaired
by the President of the Dominican Republic, currently, Mr Luis Abinader, and is made
up of the holders of several Ministries, such as the Ministry of the Environment; the
Ministry of the Economy, Planning and Development (MEPyD); and the Ministry of
Agriculture, among others. Moreover, the CNCCMDL includes some civil society
institutions, as well as representatives of the private sector, such as the National
Council of Private Enterprise (CNCCMDL 2022). The creation of the CNCCMDL
and the recognition of Hispaniola as an island increasingly vulnerable to storms and
weather events strongly linked to climate change, showed that governmental policies
at the time began including climate change as a national concern.

Later, in 2010, the Dominican Republic embarked on a constitutional amend-
ment process. Since the CNCCMDL was created to make public policies regarding
climate change, the CNCCMLD, as well as local environmental groups, brought the
issue to Congress members attention through public consultations and several open
discussions. After several considerations, the proposal that climate change mitigation
and adaptation practices were a fundamental element of national urban and environ-
mental planning was incorporated into the constitutional amendment in Article 194.
Article 194 asserts: “The formulation and execution, through law, of a plan of terri-
torial ordering that ensures the efficient and sustainable use of the natural resources
of the Nation, in accordance with the necessity of adaptation to climate change, is a
priority of the State”. In addition, Article 67 holds that “[p]reventing contamination,
protecting and maintaining the environment for the enjoyment of present and future
generations constitute duties of the State” (Constitucién Politica de la Republica
Dominicana 2010).

It is important to note that the Dominican Republic is one of the few countries
with this term in its constitution. This means that climate change is considerate as an
important threat, and that the issue must be mainstreamed in all development sectors.

Another crucial Law, promulgated in 2012, was the National Development
Strategy (END), or Law 1-12, which also evidenced climate change as a concern
to national authorities. This National Strategy is the nation’s long-term vision, with
specific objectives, strategic lines of action, indicators, and goals for achievement
by 2030. It is composed of four main strategic axes; however, the two most essen-
tial regarding climate change are the third and fourth axes (Ministerio de Economia
2022a), which clearly highlight the human security implications of climate change
in the Dominican Republic:
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In our condition of small tropical island state, we are more prone to the effects of climate
change, to which is added the vulnerability associated with the geographic location and the
situation of poverty that affects an important part of the population. That is why the imper-
ative arises to promote production patterns and consumption consistent with environmental
sustainability and to develop effective systems for risk management and adaptation to climate
change. (Ministerio de Economia 2022a)!

This argument drives the fourth strategic axis: “A society with a culture of sustain-
able production and consumption, which manages fairness and effectiveness risks
and protection of the environment and resources and promotes adequate adaptation
to climate change” (Ministerio de Economia 2022a). This is also an example on how
human security and ecological security are often treated in an integrated manner
in the politics of the Dominican Republic. This fourth axis holds two main objec-
tives with a view to disaster risk management and climate change. These objectives
established that the Dominican Republic must have effective risk management and
adequate climate change adaptation through expanding public institutions, imple-
menting national risk management plans, and developing early warning systems,
among other things.

Furthermore, besides strategic axes related to climate change and disaster risk,
this END proposed seven crosscutting policies two of which refer to incorporation
criteria of an integrated risk management, and environmental sustainability. Hence,
promulgation of Law 1-12 as the National Development Strategy 2030 (Ministerio
de Economia 2022a) contains clear evidence of the nation’s vision for tackling the
country’s vulnerability to a climate change disaster risk event. The Ministry of
Economy, Planning and Development (MEPyD) is the institution responsible for
the implementation and promotion of the transversal national policy of disaster risk
management, as established by Law 1-12 of the National Development Strategy 2030
and its application regulations.

In 2011 the CNCCMDL developed the Strategic Plan for Climate Change 2011-
2014 (PECC). This is a national institutional planning document for addressing
climate change for the next twenty years. Among its objectives, it contemplates
achieving high capacities for climate change adaptation, based on community knowl-
edge. It is made up of three strategic axes (institutional, adaptation and mitiga-
tion) and divides each axis into components or sectors, while establishing lines
of action for each one. The second axis is focused on adaptation of vulnerable
sectors with a risk disaster perspective, such as water resources, food security,
marine resources (focused on tourism), infrastructure, health, biodiversity, and
energy (Consejo Nacional para el Cambio Climitico y Mecanismo de Desarrollo
Limpio (CNCCMLD 2011).

In the same year, based on Risk Disaster Law 147-02, the CNE elaborated the
Integrated Risk Management National Plan. Its purpose is to define policy and main
principles in public and private sector institutions, as well as social organisations, with
the objective of reducing the risk of disasters, guaranteeing better security conditions
for the population and protecting its economic, social, environmental, and cultural

! Translated by the author.
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heritage. The term “climate change” is touched on in several parts of the documents
as an issue that is increasing the Dominican Republic’s extreme events possibilities:
“This document comes to meet an urgent need to contribute to the development of
the country, given the multiple threats that frequently affect it. Scientific evidence
suggests that weather events are becoming more frequent and intense as a result of
climate change” (Comisién Nacional de Emergencia 2011).

This Integrated Risk Management National Plan includes the country’s outlook,
presenting its resilience to a natural disaster as shown and acknowledging climate
change as a severe impact. “In the case of climate change, extreme and erratic events
are expected, which for the Dominican Republic [are] very dangerous because its
main threats are related to hydrometeorological processes”. The four strategic axes
addressed risk management issues such as reduction, prevention, and mitigation of
climate events, early warning systems and post-disaster dimensions. With the aim
of providing the capacity to increase the levels of protection and security of life,
property and livelihoods of citizens in the face of natural and anthropic phenomena
with potential to cause disasters, the Integrated Risk Management National Plan
engaged the term “security” as population vulnerability in all its four axes (Comisién
Nacional de Emergencia 2011).

Most recently, the Dominican Republic has reaffirmed its commitment to
achieving the objectives of the Paris Agreement under the UNFCCC. In the process of
improving and updating the Nationally Determined Contribution 2020 (CNCCMDL
2020), the country includes mechanisms to understand and manage the impact
and scope of the losses and damage generated by hydro-meteorological events.
The Dominican Republic government, along with the World Bank, has made esti-
mates that show that damages associated with climatic shocks over the years have
left impacts that require significant recovery efforts. Between 1961 and 2014, the
economic impact of disasters caused by natural phenomena is equivalent to 0.69% of
the Gross Domestic Product (GDP). One of the key goals regarding loss and damage
is to generate better information by strengthening the System of Compilation and
Evaluation of Damages for the Dominican Republic (SIRED-RD).

The Dominican Republic is committed to the SENDAI Framework for Risk
Reduction with the National Emergency Commission as its focal point. In conso-
nance with this framework, the Vice-President’s office under Margarita Cedefio’s
leadership, along with United Nations Development Programme’s (UNDP) efforts
elaborated the National Protocol for social protection against climate shock. This
protocol created the Vulnerability Index against Climate Shock (IVACC). This index
responded to the need to reduce the impact of climatic shocks and disasters for the
most vulnerable populations, through the actions of social institutions before, during
and after disaster events (Vice-Presidencia de la Republica Dominicana/Programa
de las Naciones Unidas para el Desarrollo 2018).

Recently, two directorates were created to mainstream risk management with a
climate change focus in public institutions. In 2021, Mr. Miguel Ceara Hatton, the
Minister of Planning, Economy, and Development (MEPyD), created the Directive
on Disaster Risk Management and Climate Change. This directive aims to define
a strategy for mainstreaming disaster risk and climate change management in the
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planning instruments developed by public institutions such as Institutional Strategic
Plans, the Pluriannual National Plan, and land use and development plans—all key
instruments in municipal planning.

At the same time, the Ministry of the Environment, Mr Jorge Orlando Mera,
created the Directive on Fiscalisation and Risk Management. This unit’s objec-
tive is to mainstream risk management with a climate change component along all
ministry areas which influence the entire territory of the Dominican Republic. While
MEPyD’s directive is more focused on a central government approach, the Ministry of
Environment’s directive is focused on a territorial risk management implementation.

The Dominican Republic is a country with a high vulnerability to climate change
effects such as hurricanes, storms, landslides and floods, which are expected to
increase in frequency and intensity. As this threatens lives, infrastructure, economy,
and the overall development of the country, climate change is perceived as a human
security issue. To address this, the state has formulated certain political tools to drive
disaster risk management, as a way to avoid or reduce the observed and expected
impacts of climate change. Ultimately, the purpose of all these laws and frameworks
is to operationalise disaster risk management with a climate change focus and protect
lives, hence aiming for human security.

4.3 Climate Change as a Threat to Ecological Security:
Strengthening Environmental Protection
and Mitigation Policies

In general terms, the Dominican Republic relies on its ecological assets to sustain
livelihoods, its economy and development. Environmental protection and manage-
ment are the main strategies that the state has implemented to reach ecological
security and maintain healthy ecosystems that can support agriculture, industry and
tourism, which account for a significant fraction of the gross domestic product.
Healthy ecosystems also guarantee food and water security and increase resilience,
and therefore contribute to human security. Natural resources and well-preserved
habitats are key to resilience and human development. Thus, both ecological and
human security approaches are closely linked, since each supports the other, and this
relationship manifests in the Dominican Republic’s legal frameworks, as will be seen
later.

4.3.1 Ecological Security in Domestic Politics

In terms of ecological security, the country strives to protect its natural resources, key
ecosystems, and biodiversity, and implement measures for reduction of CO, emis-
sions, reforestation, and environmental management. The most significant actions
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implemented are those regarding watershed management, protected areas, coastal and
forest ecosystems, with Law 64-00 being the principal instrument for environmental
protection and management, and thus reaching ecological security for the county.
However, having the legal framework is only the first step, as the mechanisms to
implement the laws must be enabled.

The General Law of Environment and Natural Resources 64-00 was promulgated
in 2002 at the Dominican Republic’s Congress, under Mejia’s administration. This
promulgation creates a Secretary of State for the Environment and Natural Resources
(Ministry since 2010), as the governing body for the management of the environment
and natural resources.

Is from this legal framework that the country has created various regulations on
air quality, pollution and emissions control, water quality, and waste and environ-
mental management procedures, among others (Ministry of Environment and Natural
Resources 2000). Moreover, this legal framework will later be used to address climate
change issues.

The Ministry of Environment works along with the National Environmental
Protection Services (SENPA), an institutional body under the Ministry of Defence
with the purpose of monitoring, detecting, preventing, and controlling environmental
crimes throughout the national territory (Servicio Nacional de Proteccién Ambiental
2022). This particular setting responds to the fact that the environmental attorney
needed a surveillance body to pursue environmental felonies, and the Ministry of
Defence already had troops deployed, with high territorial presence and relevant
capacities, to guard the natural resources as a public good. This could be considered
the only direct example regarding the nexus between hard security concepts and
climate change in the country.

Another important framework, developed by CNCCMDL in 2010 due to interna-
tional agreements, was the Economic Development Plan Compatible with Climate
Change (Plan DECCC). This plan was developed with funds from the German
Government and the technical guidance of the Coalition for Nations with Trop-
ical Forests. Plan DECCC is a fundamental strategic tool that established the GHG
reduction goals and served as the basis for mitigation actions. Since the Dominican
Republic’s GDP is very vulnerable to extreme events, Plan DECCC aimed to double
GDP while reducing GHG emissions by 65% by 2030. For this reduction, the elec-
tricity, transport, and forestry sectors are established as essentialsectors — both in
terms of abatement of carbon and of economic and social development (CNCCMLD
and Ministerio de Economia 2011).

In 2016, the Dominican Republic formulated its National Adaptation Plan for
Climate Change (PNACC RD), coordinated by the CNCCCMDL, the Ministry
of the Environment and Natural Resources, and the United Nations Development
Programme with the support of the Plenitud Foundation for the period 2015-2020.
The plan’s vision is “a country resilient to climate change” through increased
adaptation capacity to extreme weather events, according to the END:

By 2030, the Dominican Republic will have improved its capacities for adaptation and

resilience to climate change and variability, reducing vulnerability, improving people’s
quality of life and the health of ecosystems, and will have contributed to the stabilization
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of greenhouse gases without compromising its efforts to combat poverty and its sustain-
able development, promoting the transition towards growth with low carbon emissions.
(Ministerio de Medio Ambiente y Recursos Naturales et al. 2016)

The plan outlines the reorganisation of the current system and includes local
communities as well as border stakeholders within the risk management. The incor-
poration of adaptation measures in infrastructure and capital investment (social and
economic), as well maintenance operations, is envisaged (Ministerio de Ambiente,
CNCCMDL, GEF, PNUD 2016).

This being the primary instrument for climate change adaptation planning, the
sectors prioritised for climate change adaptation in PNACC RD were: (1) Water &
food security, (2) Climate resilient cities, (3) Healthy and Resilient Communi-
ties, (4) Ecosystems, biodiversity, and forests, (5) Tourism, and (6) Coastal-marine
resources — all touched on from a risk-disaster perspective. Thus, the PNACC seeks to
reduce the country’s vulnerability to climate risks, planning the response to extreme
weather events with a climate adaptation approach.

In 2016, the Ministry of Economy, Planning and Development and the National
Council for Climate Change created the National Climate Change Policy to establish
future actions for the Council’s members. Among its objectives were to incorporate
adaptation to climate change as a transversal issue, and to promote a political and
institutional framework favourable to a development low in greenhouse gas emissions
and resilient to climate change (Ministerio de Medio Ambiente y Recursos Naturales
et al. 2016).

The National Strategy for Adaptation to Climate Change in the Agricultural Sector
of the Dominican Republic establishes the necessary elements to identify, articulate
and guide the policy instruments, as well as the actions and measures necessary
to strengthen the adaptation capacities of the agricultural sector. This document,
produced in 2014 by the Ministry of Agriculture along with the Climate Change
Council, defines and promotes “agricultural research and innovation processes
through the use of a model that make it possible to adjust, reduce and achieve a
greater resilience capacity of production systems in the face of vulnerability and
effects of climate change” (PLENITUD et al. 2014).

There is also a National Plan for Food and Nutrition Sovereignty and Security
(2019-2022), which aims to guide the execution of strategic actions conceived and
defined by the sector’s institutions, following the political guidelines on food and
nutritional security for a period of four years, initially 2019-2022 (PLENITUD et al.
2014).

The country is currently working on the project of a Law of Climate Change,
with the purpose of establishing the regulatory framework and the general principles
on which the policies, strategies, provisions, and instruments will be designed to
prevent and mitigate the greenhouse gas emissions that cause global warming. This
legislation will seek to improve response and coordination among institutions that
have functions related to environmental sustainability and climate change impacts
in the national territory. This legislation will contribute to the ecological security
approach by helping to protect ecosystems, services, and natural resources from
climate threats.
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4.4 The Dominican Republic’s Engagement
in the International Climate Regime from an Integrated
Approach of Human and Ecological Security

These developments highlight the relevance given to the climate change issue within
the national and international policies assumed by the country in different sectors
such as environmental, planning, development, and disaster response. Most of these
legal frameworks were put in place because of the Dominican Republic’s ratifica-
tion of the United Nations Framework Convention on Climate Change (UNFCCC) in
1998 and the Kyoto Protocol in 2002, since it was necessary to carry the international
commitments to the national agenda. Later, the Dominican Republic also endorsed
the Paris Agreement (2015) which, based on consensus-building, allows for volun-
tary and nationally determined targets for deeper emission reductions than Kyoto
Protocol. Because the Dominican Republic has been part of climate change negoti-
ations, this has had implications for the production of documents such as national
communications and the National Action for Adaptation Plan (Nachmany et al. 2015,
US Agency for International Development 2015).

Another international commitment in which the Dominican Republic is involved
is the Sustainable Development Goals. In 2015 the country was part of the Sustain-
able Development Summit which approved Agenda 2030, with 17 objectives of
universal impact such as climate change. Furthermore, the Dominican Republic
created by Decree No. 23-16 the High Level Inter-Institutional Commission for
Sustainable Development (CDS). This commission recognises the scope, signifi-
cance, and national alignment of Agenda 2030 and is based on national instruments;
it will work to complement ongoing national instruments. The CDS has several
institutions such as MEPyD, the Executive Office, the Ministry of the Environ-
ment, the Foreign Affairs Ministry, and CNCCMDL, among others. The Commission
for Sustainable Development is another example of national recognition of climate
change as an issue (Ministerio de Economia 2022).

In their updated Nationally Determined Contribution 2020 (NDC-RD 2020), the
country establishes climate commitments by 2030, increasing its climate ambition
by committing to reduce GHG emissions by 27% with respect to BAU (business as
usual) by 2030. This target will be achieved with 20% conditional on external finances
and 7% unconditional (using domestic finances), with this 7% being this distributed
5% to the private sector and 2% to the public sector. In addition, even though it is not
demanded by UNFCCC, the Dominican Republic includes an extensive adaptation
component to address its vulnerability issues to climate change as an extremely
vulnerable island (CNCCMDL 2020).

The NDC RD 2020 identifies 46 mitigation options (distributed across the energy,
industrial processes, agriculture, and waste sectors) and 37 adaptation measures
(distributed across sectors including coastal-marine resources, ecosystems, and
biodiversity). This is how the country manifests its commitment to contribute to
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mitigation of climate change, adapt to it, build resilience, and protect the environ-
ment and natural resources to accomplish ecological security towards sustainable
development.

Recently, in the UN’s 2021 General Assembly, Mr Luis Abinader, the President
since 2020, affirmed that the Dominican Republic, as a small island developing state,
is one of the countries that emits the least greenhouse gases, but one that suffers the
most from the effects of climate change. He emphasised that the investment to restore
natural resources affected by global warming must be made by the countries that
have generated the most CO,. He also highlighted the progress made by Dominican
democracy and the government’s efforts aimed at institutional strengthening in terms
of climate change (Presidence of Dominican Republic 2021). As an example of these
efforts, the Dominican Republic promulgated a Decree (No. 41-20) in 2020. This
Decree creates a National Measurement Reporting and Verification (MRV) system
for greenhouse gases, a massive step forward in climate change transparency.

As previously stated, the position of the Dominican Republic in foreign affairs,
especially in climate change international scenarios such as the UNFCCC or the
SENDALI Framework, directly reflects on the legal and institutional frameworks at
the national level. All the Dominican Republic actions towards climate change are
a reflection of their position on international scenarios. It would be accurate to say
that international frameworks drive climate action as the country develops laws,
policies, programmes, and strategies to face the matter and strives to transition into
a sustainable economic model that provides prosperity and safety for all.

4.5 Climate Change as a Threat to National Security
and the Dominican Republic’s Role in the UNSC

Of the three studied perspectives of security in relation to climate change, national
security is the most lagging. It is important to note that the Dominican Republic shares
the island of Hispaniola with Haiti, the poorest country in America, and is subject
to strong migratory currents that put great pressure on the Dominican Republic’s
government and development. Furthermore, the relations between both countries are
full of historical conflicts, political tensions, and deep socio-economic problems.
Thousands of Haitian citizens cross the borders illegally every day, running away
from political instability, poverty, environmental degradation, and natural disasters.

Haiti is the fourth-most affected country for extreme events according to a 2019
Germanwatch study. In the case that Haiti is affected with an extreme weather event,
its population could migrate to the Dominican Republic and create a national security
issue with possible disturbance. This is a reason why the Dominican Republic should
evaluate the effects of climate change as a matter of security and territorial integrity.

However, only recently, with the Dominican Republic’s participation in the United
Nation’s Security Council (2019-2020), has the vision of climate change as a national
security issue begun to be discussed by the Dominican Republic’s authorities. During
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its first presidency, the country initiated an open debate in January 2019 on addressing
the impacts of climate-related disasters on international peace and security. In the
concept note to the debate, the Dominican Republic highlighted the need to include
climate change in the Councils agenda as it represents “one of the most urgent chal-
lenges to the maintenance of international peace and security” and as addressing
these risks goes beyond the mandate of the UNFCCC, they “fall under the respon-
sibility of the Security Council” (United Nations Security Council [UNSC] 2019).
Thus, during the debate, the Dominican Republic highlighted its own vulnerability
to extreme weather events and the need to address the challenges collectively and
through the inclusion of the whole UN system (UNSC 2019, 2019a).

In the recent Arria Formula meeting in 2020, the Dominican Republic’s represen-
tative underlined the need for the full attention of the UNSC on this non-conventional
threat because of its impacts on vulnerability, poverty, the economy, displacement,
and insecurities—especially in developing countries. He further stated that “for many
of us, it is a matter of existence. In the Caribbean the effects of climate change are
not one of the major factors for social and economic challenges, it is the factor that
creates multiple threats for economies and our livelihoods.” Accordingly, solidarity,
moral sharing and responsibility are required to hinder climate change becoming a
direct cause of conflict as it is the “greatest global challenge facing humanity” (Dang
2020). The Dominican Republic highlighted the need to consider climate change in
the Council’s agenda, including operations on the ground. Therefore, the strength-
ening of its expertise on the matter is seen as a necessity, through, for example, “tools
to systematically assess the relationship between the effects of climate change and
conventional risks, particularly in vulnerable areas” (Dang 2020).

During the Dominican Republic’s UNSC membership, the Foreign Affairs
Ministry represented the country in the Council and promoted the climate change
perspective as a national security issue. This is based on the argument that the
Dominican Republic-Haiti border situation could be a hard security issue if a natural
disaster affects Hispaniola Island, shared by both countries, causing a massive influx
of Haitian migrants to the Dominican Republic:

The Dominican Republic ranks tenth among the countries most affected by extreme weather-
related disasters over the past 20 years, and our neighbour, Haiti, ranks second ... Extreme
weather events and disasters can compound existing grievances and stress overburdened
governance systems. In Haiti, a long sequence of natural disasters, with nine significant
floods and eight storms since the devastating earthquake that occurred in 2010, has led to
protracted displacement. The vicious cycle of political instability and vulnerability to natural
hazards has not only affected us as that country’s neighbor, but also resulted in extensive
and expensive international engagement. (United Nations Security Council [UNSC] 2019)

With climate change exacerbating hydro-meteorological events, this scenario will
worsen, and Haitian migrants might even be considered climate refugees, forced to
flee due to disasters and other weather events.

The Dominican Republic has always been one of the first countries to support Haiti
to deal with natural phenomena and political crises. For example, in August 2020,
the Ministry of Foreign Affairs reported actions to give humanitarian aid to Haiti
after the attacks of the earthquake and Storm Grace that shocked Haiti in that month,



4 Dominican Republic: Security Perspective from Disaster Risk ... 79

delivering medicines, medical supplies and food to the Haitian Government, and
providing air transport to make preliminary damage assessments and transfer injured
people from isolated areas to Port-au-Prince. “This support is essential, as Haiti
prepares to mitigate the impact of the storms and hurricanes expected in the coming
weeks and months. The threat of other natural disasters that aggravate the impact of
this latest earthquake is significant, and requires urgent action and support” which
“must be provided according to needs and coordinated with national authorities and
humanitarian officials,” the representative stated (Ministerio de Relaciones Exteriores
2020, 2020a).

In 2020, in a meeting of the Permanent Council of the Organization of American
States, Ambassador Josué Fiallo reiterated that the Dominican Republic’s socio-
economic system is not prepared to endure the instability in the neighbouring country
alone: “Ladies and gentlemen, the Dominican Republic will do everything in its
power to achieve the recovery and full development of Haiti. However, it must also
be clearly clear that our nation, our country, will never be a solution for the prolonged
Haitian odyssey”? (Ministerio de Relaciones Exteriores 2020).

In comparison to the other dimensions of climate security, the national security
perspective is still underdeveloped in the Dominican Republic’s national debate,
and the country has only recently begun to discuss this connection, especially in
relation to the Haitian-Dominican border. There is not much information on this
matter in the national sphere, which has been treated in the Binational Commission
of Development, in terms of security and development in the borders. The Dominican
Republic is far from recognizing Haitians as climate refugees, and this issue will
surely fuel discussions between both countries. This is a case study that will have to
be followed by citizens and the international community over the following years.
There is no doubt that of the three security perceptions, national security is that which
needs to be further developed in the Dominican Republic in order to comprehensively
deal with the security implications of climate change for the country and the region.

4.6 Conclusion

This chapter reviews how the Dominican Republic’s perception of human and ecolog-
ical security has influenced the development of a legal and institutional framework
regarding climate change, disaster prevention and environmental protection, based
on areview of the main laws—including the constitution—passed from 2000 to 2020.

The Dominican Republic is highly vulnerable to natural disasters such as hurri-
canes, storms, floods, and other extreme events, and this vulnerability is expected to
intensify due to climate change impacts. Having been affected by such events, partic-
ularly the tropical storms Olga and Noel in 2007, the legislation of the country shifted,
turning climate change into a political concern. Since climate change endangers many
of the assets on which the population and the state rely to thrive, including natural

2 Translated by the author.
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resources, human settlements, water and food production, and tourism, among others,
the state has put several legal instruments and entities related to disaster management
and climate adaptation into place.

International frameworks such as the United Nations Framework Convention on
Climate Change, SENDAI, The Paris Agreement, and others, have also impacted
the country’s approach to climate change matters in a very significant way, boosting
local actions to increase adaptation and mitigation on the local level.

Thus, the state is taking several actions to mainstream disaster risk management
and climate action in public management. For example, it has created an inter-
institutional body under the executive power, which formulates and coordinates
national policies to address climate change and coordinates efforts across different
Ministries (National Council for Climate Change). In 2010 the country even amended
the political Constitution and included territorial ordering and climate change adapta-
tion as a national priority. And, more recently, the Dominican Republic has increased
its climate change ambition through reviewed and updated Nationally Determined
Contributions.

For this nation, the vision of security in relation to climate change so far has
been narrowly related to human and human and ecological security; hence most of
the strategies introduced are concentrated on creating efficient disaster risk manage-
ment, the protection of natural resources, CO, emissions mitigation, vulnerability
reduction, resilience for human and natural systems increments and protection of
livelihoods. As stated in their National Development Strategy, public politics creates
the enabling framework to accomplish the vision of a “society with a culture of
sustainable production and consumption, which manages with equity and effective-
ness risks and protection of the environment and natural resources and promotes
adequate adaptation to climate change” (Ministerio de Economia 2022). In the
following years, all state planning will respond to the need to fulfil international
commitments, but also to mainstream climate change in all the sectors involved
in the nation’s economic development, primarily through increased resilience and
response capacity for facing unpredictable weather.

As shown with regards to the tensions over aid and migration with Haiti, the
national security approach needs to be further developed. In recent years, the
Dominican Republic has established a very clear position in front of the interna-
tional community: climate change is one of the most serious threats for humanity and
particularly for Small Island States and Developing Countries, such as the Dominican
Republic itself, as stated during the country’s membership of the UNSC. The situa-
tion becomes aggravated since the country shares Hispaniola Island with Haiti, the
poorest country in the Americas, which could present enormous pressures in the
event of a climate crisis, leading to a national security concern. However, this nexus
is starting to develop, and the national debate around this issue needs to be followed
over the coming years.

Even though the country’s strategic actions do not (yet) reflect a strong nexus
between climate change and hard security such as the military, and due to the

3 Translated by the author.
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country’s high socio-economic and geographical vulnerability, climate change has
become a relevant matter in national and international affairs and as an issue of
human and ecological security in the Dominican Republic.
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Abstract On 1 January 2020, Estonia became a rotating member of the United
Nations Security Council (UNSC) for 2020-2021. Amongst other priority security-
related topics — human rights protection, conflict prevention and ensuring cyber-
security — Estonia’s UNSC agenda prioritised the interconnection between climate
change and international security developments. This included expanding the
mandate of the UN Secretary-General in this domain of rising global safety and
stability concerns. Estonia also emphasised the increase in widespread irregular
migration, especially from territories under strong demographic pressure and associ-
ated insecurities due to climate change, as a substantial transnational impact factor.
Regardless of public attention to national environmental conditions, “climate change”
as a security issue was not visible in Estonia’s strategic thinking and main security
strategies until joining the European Union (EU) and the North Atlantic Treaty Organ-
isation (NATO) from 2004 onwards. This chapter discusses how being a member of
international organisations and sharing the challenges more widely than only with
regional security communities, with globalised security thinking — including climate
change impact, and especially energy security and irregular migration — has been
steadily securitised and adapted into Estonia’s national strategies and foreign policy
activities. The transition indicates the overall shift towards a wider understanding
of climate change as a risk-magnifying factor and “threat multiplier” in Estonia’s
security thinking.
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5.1 Introduction

Estonian public attention and community-level sensitivity to national environmental
conditions — such as protection of forests and waters, or protests against pollution as
important markers of safety, health protection and quality of life — have been high
since late 1980s. The country has not been particularly vulnerable to direct climate
change-related processes so far. Since 1991, there have been only a couple of signif-
icant natural disasters in Estonia, which could be categorised as possible climate
change-related disasters. One was large-scale flooding in the littoral area city of
Parnu' in J anuary 2005, when the seawater level reached 2.95 metres, marking the
highest level ever recorded there (Sagris et al. 2005: 23). The other disaster was
snowstorm Monica in 2010, which trapped approximately 300 cars with about 600
people in Padaorg valley? for more than 24 hours (Orru et al. 2018: 6-7). Both
cases demanded state-level crisis-management efforts, including local evacuation,
large-scale rescue operations and significant mobilisation of national crisis-response
resources. One could argue that due to these considerable natural disasters, the climate
change-related security dimension moved into public awareness and threat percep-
tions and that these disasters influenced government-level civil preparedness and
crisis management planning approaches in Estonia by pushing the country to broaden
the national security agenda to include ecological risks.

Particularly, the 2015-2020 National Internal Security Development Plan?
emphasised the need to improve rescue capacity and crisis management. This was
to be better prepared for increasing risks triggered by climate change, such as
more extreme weather conditions, more frequent forest fires, larger floods, more
intense storms, and other possible natural disasters. Therefore, climate change adap-
tation in national contingency planning — primarily risk mitigation and the need to
improve readiness for climate change impacts by strengthening civil protection and
resilience — was expected to get more attention (Estonian Government 2015: 47,
59, 72). The Climate Change Adaption Development Plan until 2030 also creates a
visible link between climate change and security challenges by pointing out the most
vulnerable areas in Estonia, such as densely populated coastal areas and areas around
inland water bodies, where risks are connected to a sudden rise in water levels. Also,
energy and security of supply and storms that are more likely to endanger coastal areas
of Estonia bring together a rise of sea level and possible floods (Ministry of Environ-
ment 2017: 5-6, 11-12, 27-29). These examples from national strategies indicate
growing political attention to climate change as an important (new) dimension of
various security challenges.

The sustainability of energy supply as the most important vital service and critical
infrastructure (Juurvee/Loik 2021) is one of the climate change-related key frame-
works for Estonia from a national security perspective. In 2017, the Estonian Parlia-
ment (Riigikogu) adopted a low-carbon national strategy, officially titled “General

! Population (2020) approximately 40,000; area 32.22 km?.
2 Liine-Viru County, in North-Eastern Estonia.
3 Riigi Teataja (State Gazette) RT 111, 3 March 2015, 5.
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Principles of Climate Policy until 2050 (abbreviated as GPCP 2050). This consists
of the policy guidelines for the economy as sectoral guidelines for the mitigation of
climate change impacts for energy and industry, transportation, agriculture, forestry
and land use (Parliament 2017). Principles and guidelines in the GPCP 2050 have to
be taken into account when renewing and implementing cross-sectoral and sectoral
strategies, as well as national development plans (Ministry of Environment 2018a).
On 3 October 2019, the Estonian Government approved a supportive position on
Europe’s long-term goal to achieve carbon neutrality by 2050 for the entire EU
(Estonian Government 2019). The government has also developed a strategy for
moving towards a long-term emission reduction target, which seeks to reduce the
emission of greenhouse gases (GHG) by 80% compared to 1990 emission levels.*

In parallel, one key objective of Estonia’s 2030 National Energy and Climate
Plan (see Ministry of Economic Affairs and Communications 2019) is to ensure
energy security by keeping the rate of dependency on imported energy, especially
from hostile actors, as low as possible.” Among other lines of strategic action, such
an objective means further electrical grid development and synchronisation with
the Central European electricity system. Developing international connectivity and
preparedness by synchronisation of the electrical system with the Central European
frequency band are specific security-related Estonian (and wider regional) policies
and measures contributing to the Internal Energy Market dimension of the EU Energy
Union.® Climate change-related international dynamics, associated rising security
challenges and ambitious EU climate policies are the main external variables and
”game-changers” for Estonia’s domestic strategy-building, which has cross-sectoral
impact and long-term effects.

In this chapter, we focus on how climate change-related security developments
have shaped Estonia’s security concepts in national strategies and foreign policy
activities. We are specifically interested in how the global climate-security nexus
has arisen and become steadily securitised in Estonian domestic politics and been
internationally addressed during Estonia’s UNSC membership in 2020-2021. For this
analysis in a process-tracing manner, we draw on observation of topical documents
and some characteristic national cases. We evaluate Estonia’s climate change-related
security agenda via the most topical speeches officially addressed to the UNSC by
Estonian political leaders. The theoretical framework is informed by Hardt et al. (the
introductory chapter of this book) and relies on the differentiation between human
security, state security and ecological security. For the sake of conceptual traceability,
it should be clarified that in referring to “state security”, traditional (national) and
mainly hard security policies are involved. The term “ecological security” is used
when the main concern is securing the environment and sustainable development.

4 According to Estonia’s National Inventory Report (2022: 11), from 1990 to 2020, the country’s
emissions from Land Use, Land-Use Change and Forestry (LULUCF) decreased by 65%.

3 See the regulatory bases and, additionally, Estonia’s Communication to the European Commission
under Article 3(1) of Regulation (EU) No 2012/2018, final version, 19 December 2019.

6 See European Commission, Energy Union; at: https://ec.europa.eu/energy/topics/energy-strategy/
energy-union_en (15 March 2021).
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“Human security” involves societal security aspects such as employment conditions
and livelihoods in times of fast sectoral transitions.

The chapter consists of seven sections. First, we focus on how climate change
entered public threat perceptions in Estonia and gradually developed as a security
issue in public opinion. Second, we describe the main ecological security and environ-
ment protection characteristics, in parallel with the milestones of Estonia’s climate
policy since 2016. Also, we briefly present two characteristic cases — construction
of the Rail Baltica network and development of wind turbine generation systems —
as examples of intertwined and colliding interests, which needed additional political
efforts to achieve compromise between various stakeholders. The third section traces
the evolution of Estonia’s major security concepts and integration of the international
climate change agenda into national strategic thinking. We argue that climate change
has appeared as a threat-multiplying topic in national security strategies. The fourth
section opens the energy supply challenges as the main concern of national security,
followed by the human security domain that characteristically concerns economic
transformation of the Russian-speaking community-dominated Ida-Viru industrial
region in Estonia. The sixth and seventh sections discuss the framing international
influence on the climate change securitisation process and evaluate the representation
of Estonia’s climate security agenda at the UNSC.

5.2 Dynamics of Climate Change in Public Opinion
and Threat Perceptions

Until recently, public awareness about climate change challenges has been quite
moderate in Estonia. A topical research project was commissioned by the Estonian
Environmental Research Centre in 2015 to assess the impact of climate change and
adaptability measures for the economy and society. The research, based on the Euro-
barometer surveys from 2009 and 2014 and implemented by researchers from Univer-
sity of Tartu (Sotsiaalteaduslike rakendusuuringute keskus 2015: 26-28), found Esto-
nians to be only slightly interested in climate change issues in comparison with other
EU countries. According to the Special Eurobarometer 513 about climate change, in
2021, 63% respondents in Estonia (below the EU average of 78%) held the position
that “climate change is a very serious problem.” 76% of respondents (below the EU
average of 87%) agreed that tackling climate change and environmental problems
should be a priority to improve public health. Also, that the cost of the damage due
to climate change is much higher than the investment needed for a green transition
(75%, similar to the EU average of 74%). Eighty three percent of respondents (vs
the EU average of 88%) in Estonia think it is important that both their government
and the EU set “ambitious targets to increase the amount of renewable energy by
2030 (European Commission 2021). According to the European Investment Bank’s
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(EIB) Climate Survey (2022)7 only a tiny majority (53%) of Estonian respondents
believe that their quality of life would improve due to the green transition policies
(EU average is 61%); and only 46% of Estonians believe that these policies will have
a net positive impact on the country’s employment conditions.

Non-governmental organisations such as the Estonian Fund for Nature,® the Esto-
nian Green Movement’ and the Estonian Environmental Law Centre (EELC)!°
emphasise on their homepage “Climate change” sections (Kliimamuutused 2020)
that climate change is also a security issue in addition to the environmental protection,
economy and societal domains involved. According to the longitudinal public opinion
and national defence trend survey (2015/2016-2020),'" the spread of epidemics
(86%), cyber-attacks (85%), refugee migration to Europe (84 %), the global economic
crisis (84%), the spread of disinformation and “fake news” (81%), terrorism (81%)
and global climate change (81%) were the highest priorities among Estonian public
threat perceptions in 2020 (see Fig. 5.1).

Public perception of climate change as a security issue has gradually increased
during the period 2015-2020 (see Fig. 5.2). Whereas 65% of respondents felt that
climate change was a security concern in 2015, the same topic reached 81% by 2020.
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Fig. 5.1 Threat perception priorities 2016-2020, Estonia (% of survey responses). Source Estab-
lished and analysed by the authors based on data from the following documents: Estonian Ministry
of Defence, National Defence and Society; at: https://www.kaitseministeerium.ee/en/objectives-act
ivities/national-defence-and-society (10 May 2021); “Public Opinion and National Defence” (2021:
30; 2020: 30; 2019: 29; 2018a: 23; 2018b: 21; 2017a: 21; 2017b: 21; 2016a: 21; 2016b: 21; 2015:
22)

TEIB Climate Survey; at: https://www.eib.org/en/press/all/2022-148-estonians-sceptical-the-
green-transition-will-benefit-people-and-the-economy (25 June 2022).

8 Estonian Fund for Nature; at: https:/elfond.ee/ (31 May 2021).
9 Estonian Green Movement; at: https://roheline.ee/meist/ (5 June 2021).
10 Estonian Environmental Law Center (EELC); at: https://k6k.ee/eelc/about-us (5 June 2021).

11 Estonian Ministry of Defence, National Defence and Society; at: https://www.kaitseministeer
ium.ee/en/objectives-activities/national-defence-and-society (10 May 2021).
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The percentage of those respondents who were definitely (certainly) convinced that
climate change is a security issue increased from 21% in 2015 to 40% by 2020.
Hence, climate change has steadily become a securitised domain in Estonian public
opinion and threat perceptions.

The next sections will discuss the characteristic features of climate change-related
ecological, national, and human security aspects in Estonian society, domestic poli-
cies, and international cooperation. It is assumed that described dynamics of public
opinion and threat perceptions around the climate change issue reflect the complex
interplay of global security dynamics, international climate policies and adaptive
reflections in correspondent domestic politics.
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Fig. 5.2 Dynamics of climate change as security issue perception 2015-2020, Estonia (% of survey
responses). Source Established and analysed by the authors based on data from the following
documents: Estonian Ministry of Defence, National Defence and Society; at: https://www.kaitsemin
isteerium.ee/en/objectives-activities/national-defence-and-society (10 May 2021); “Public Opinion
and National Defence” (2021: 30; 2020: 30; 2019: 29; 2018a: 23; 2018b: 21; 2017a: 21; 2017b: 21;
2016a: 21; 2016b: 21; 2015: 22)


https://www.kaitseministeerium.ee/en/objectives-activities/national-defence-and-society
https://www.kaitseministeerium.ee/en/objectives-activities/national-defence-and-society

5 Securitisation of Climate Change in Estonia: Widening Security ... 91

5.3 Ecological Security, Environment Protection
and Climate Change

Forest covers over half of Estonia’s 45,227 km? territory, which is mostly open to
the Baltic Sea. Estonia’s coastline is 3,794 km long.12 A total of 18.5% of Esto-
nian land territory, 27% of territorial waters and 28% of the aquatic area is under
environmental protection. Considering both land and water areas, 22.2% of Esto-
nian territory is environmentally protected (Linder 2017: 36). There are also EU
Natura 2000 sites in Estonia, which are regulated according to Nature Conserva-
tion Act'? as areas under environmental protection (e.g., landscape protection areas,
national parks, nature conservation areas) or as species-protection sites or limited-
conservation areas. Strategic priorities concerning both EU and national investments
in Natura 2000 (see Ministry of Environment 2018b: 14—16) are also linked to support
climate change mitigation and adaptation activities in Estonia.

Article 5 of the Estonian Constitution!* states that “The natural wealth and
resources of Estonia are national riches which must be used sustainably”, and Article
53 stresses that “Everyone has a duty to preserve the living and natural environment
and to compensate for damage he or she causes to the environment. The procedure
for compensation shall be provided by a law” (The Constitution of the Republic of
Estonia 1992). Hence, the protection of the environment as everyone’s duty is one
of Estonia’s constitutional values. It is also worth remembering that the widening
societal protest against Soviet occupation in the mid-1980s acquired new public
impulses by means of the so-called Phosphate War (Fosforiidisoda) during 1987—
1988, over Moscow’s intention to open and exploit environmentally dangerous phos-
phate mines in North-East Estonia. Such plans and attempts at reckless Soviet-style
chemical industrialisation were seen as an existential threat to the country and nation
at that time (see, among others, Miljan 2015: 371). Hence, not surprisingly, the use
of natural resources and environmental protection are demanding public issues under
quite careful political scrutiny.

From the perspective of domestic politics, as the Chamber of Estonian Environ-
mental Unions — an apolitical, independent cooperation network!> — pointed out
(Eesti Keskkonnaiihenduste Koda [EKO] 2019), political parties presented envi-
ronmental issues more soundly before the 2019 general elections than in previous
electoral campaigns. Increasing political attention to ecological security and climate
change was due to growing electorate interest in environment protection issues and
ambitious cross-sectoral policy adoption (see Table 5.1), with widespread approval
of Estonia’s support for the EU’s long-term goal of achieving climate neutrality by
2050.

12 Estonia; at: https://Estonia.ee (12 November 2021).

13 Riigi Teataja RT 12004, 38, 258; at: https://www.riigiteataja.ee/en/eli/ee/527012021002/consol
ide/current (30 May 2021).

14 Entry into force on 3 July 1992. Riigi Teataja RT 1992, 26, 349; at: https://www.riigiteataja.ee/
en/eli/ee/530122020003/consolide/current (30 September 2021).

15 Chamber of Estonian Environmental Unions; at: https:/eko.org.ee/et (6 June 2021).


https://Estonia.ee
https://www.riigiteataja.ee/en/eli/ee/527012021002/consolide/current
https://www.riigiteataja.ee/en/eli/ee/527012021002/consolide/current
https://www.riigiteataja.ee/en/eli/ee/530122020003/consolide/current
https://www.riigiteataja.ee/en/eli/ee/530122020003/consolide/current
https://eko.org.ee/et
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Table 5.1 Estonia’s climate policy milestones since 2016

Date Policy adoption

26 October 2016 | Parliament (Riigikogu) ratified the Paris Agreement (Parliament 2016)

2 March 2017 Government adopted the national strategy “Climate Change Adaptation
Development Plan until 2030”. The plan’s main objective is to increase the
readiness and capacity at state, regional and local levels to adapt to the effects
of climate change (Ministry of Environment 2018)

5 April 2017 Parliament adopted a Resolution on low carbon strategy, officially named
“General Principles of Climate Policy until 2050” (abbreviated as GPCP
2050). It consists of sectoral policy guidelines for energy and industry,
transportation, agriculture, forestry and land use to mitigate climate change
impacts (Parliament 2017). The strategy aims to move towards a long-term
emission reduction target, which is set to reduce the emission of GHG by
80% by 2050 compared to 1990 emission levels.

Section IV of the strategy also highlights the need to contribute to the
cross-border mitigation of climate change. Additionally, the climate policy
emphasises that adaptation should ensure the operation of the economy and
energy sector infrastructure, as well as of other sectors, in the event of any
climate incident in such a way that ensures the availability of vital services.
Principles and guidelines in the GPCP 2050 have to be taken into account
when renewing and implementing cross-sectoral and sectoral strategies, and
national development plans (Ministry of Environment 2018a)

3 October 2019 | Government approved a supportive position of the EU’s long-term goal to
achieve climate neutrality by 2050 for the entire Union (Estonian
Government 2019). To achieve this goal, all relevant stakeholders from the
private and public sectors should contribute. Changes both in production and
consumption sectors are required (Stockholm Environment Institute Tallinn
Centre 2019: 3)

Source Compiled by the authors

In parallel with climate policy developments, the private sector has increasingly
become aware of interconnections between business activity, environmental protec-
tion, ecological security, and climate change challenges. PricewaterhouseCoopers
(PwC) conducts the Annual Global CEO (Chief Executive Officer) Surveys (see
PricewaterhouseCoopers [PwC] 2019). At the same time, PwC Estonia has conducted
similar surveys in all three Baltic states — Estonia, Latvia, and Lithuania. The 2020
survey concluded that awareness amongst Estonian chief executives about environ-
mental and climate risks increased from 45% to 70% between 2019 and 2020. The
comparative 2020 figures for Latvia were 38% and Lithuania 49% (Pricewaterhouse-
Coopers [PwC] 2020: 23, 35). The trend indicates that nearly two-thirds of Estonian
CEOs hold a position that environment and climate change-related issues are on
the list of considerable risks when they plan their business activities. The following
case-studies about the construction of the Rail Baltica project and development of
wind turbine generation systems characterise the convergence of ecological (environ-
mental) and national security interests. This convergence may lead to friction from
different perspectives and require additional political efforts to broker a compromise
between various stakeholders.
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5.3.1 Construction of Rail Baltica

This is the largest and most modern ongoing infrastructure project in the Baltic
region over the past century (Baltic News Service 2020). Rail Baltica is planned
to be an environmentally-friendly railway connecting the three Baltic states to the
Central European railway network. The project includes five EU countries — Poland,
Lithuania, Latvia, Estonia, and indirectly also Finland (Rail Baltica 2018, 2021;
Baltic News Service 2020). Passenger trains are expected to travel at speeds of up to
240 km/h, with the maximum speed of freight trains planned to be 120 km/h. The total
length of the route is 870 km, and the Estonian section is approximately 200 km. Rail
Baltica is mainly an economic and ecological investment project. However, it will
also be an important investment for national security allowing the development of
an environmentally-friendly economy, and improvement of defence mobility across
the Baltic states by adapting regional infrastructure for better movement of NATO
troops if needed (15min 2020; Baltic News Service 2020).

Although the project is environmentally-friendly and supports the strengthening
of the defence dimension in the Baltic region, green groups have mounted several
protests against Rail Baltica. Initially, a public discussion concentrated on the route
in Estonia, where the plan is to build a new railway from Tallinn through Pirnu to
Riga in Latvia. But some active interest groups have requested that the route be built
beside the existing railroad (Tallinn-Tapa—Tartu—Valga), to lessen environmental
damage (Cavegn 2017; Adamson 2020). The second hotly-debated issue has been
the poor level of community involvement/consultation during the planning process.
One reversal of judgement appeal has also been filed with Estonia’s Supreme Court.'®

Related to the Rail Baltica project, the option to build an approximately 80 km-
long underwater tunnel between Finland and Estonia has also been under discussion
for several years (David 2018). In 2018, the tunnel issue arose again more seriously
when Finnish and Estonian ministers discussed how these two infrastructure projects,
Rail Baltica and the Helsinki-Tallinn tunnel, could ensure a fast connection with
Central Europe (Eestinen 2018). On 26 April 2021, the Finnish Minister of Transport
and Communications and the Estonian Minister of Economic Affairs and Commu-
nications signed a memorandum of understanding between the two governments on
a common transportation initiative, including the optional Helsinki-Tallinn tunnel
project. The governments also pointed out that Rail Baltica is a pre-condition for
establishing a tunnel between Helsinki and Tallinn (Ministry of Economic Affairs and
Communications 2021; Eesti Rahvusringhééling 2021a). The construction of Rail

16 Supreme Court of Estonia (Riigikohus); at: https://www.riigikohus.ee/et/lahendid/?asjaNr=3-18-
529/137 (6 June 2021). The non-governmental organisation (NGO) ARB and the Estonian Society
for Nature Conservation disputed decisions by the Minister of Public Administration regarding
the location of the Rail Baltica track in Parnu and Rapla counties. The criticism referred to poor
public involvement, with claims that the consultation/publication period was too short, and that it
took place during vacations and public holidays. Opponents of the project also pointed out that
the principles stipulated by the Aarhus Convention were not considered. The petition also raised
environmental issues, such as protection of Natura-areas and negative impact on wildlife.


https://www.riigikohus.ee/et/lahendid/?asjaNr=3-18-529/137
https://www.riigikohus.ee/et/lahendid/?asjaNr=3-18-529/137
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Baltica exemplifies how a mainly ecological security perspective involves national
security aspects, including also potential risks of foreign direct investments in such
large infrastructure projects (see, among others, Roonemaa et al. 2019).

5.3.2 Development of Wind Turbine Generation Systems

Oil shale-based electricity production has traditionally been an important guarantee
of energy autonomy for Estonia. However, electricity production from shale is CO,-
intensive and, according to international climate agreements, Estonia’s energy sector
needs restructuring. Thus, the need to balance social, environmental, economic and
energy security considerations will guide the gradual transformation of the Estonian
oil shale industry in coming decades (International Energy Agency 2019: 12).

One of the viable solutions is to produce more renewable energy, including the
use of wind power. The National Security Concept (NSC) also points out the need for
measures that enable the increase in renewable energy sources (Parliament 2017a).
Currently (year 2020), 145 wind turbines in Estonia can generate a total power of
up to 319.96 MW (Tuuleenergia Assotsiatsioon 2021). However, the development of
wind parks in Estonia has certain national security-related limits, including avoiding
disruption to national defence construction, such as the operational areas of military
radars. The case even reached the Supreme Court of Estonia (Riigikohus), which
ruled that limitations connected to national defence construction do not conflict with
constitutional law (Riigikohus 2021). To solve the problem, the government decided
to improve defence early warning capabilities to enable wind turbine park construc-
tion in coastal areas (Ministry of Economic Affairs and Communications 2021). With
increasing economic interest in developing wind parks in Estonia, agreement for an
offshore wind farm in the Gulf of Riga has been concluded. According to publicly
available information (see Eesti Rahvusringhééling 2021), its capacity will be 1-2
GW with an estimated production of up to 8 TWh of renewable energy.

5.4 Evolution of National Security Concepts
and the Climate Change Agenda

After restoration of independence from Soviet occupation in 1991 and adoption of
the Constitution of the Republic of Estonia by referendum in 1992, joining Western
democratic institutions and key European/trans-Atlantic security organisations —
especially the EU and NATO — became a primary strategic goal for Estonia (and
other Baltic states). In 1993 Estonia became a full member of the Council of Europe
and in 1995 the Free Trade Agreement with the EU came into effect. Estonia became
amember of the United Nations (UN) in 1991 (Ministry of Foreign Affairs 2019) and
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signed the Kyoto Protocol on 3 December 1998.!7 Estonia has also been a member of
the World Trade Organization (WTO) since 13 November 1999. The 1990s and the
early 2000s could be characterised as a very intensive transition period back to the
democratic West, and away from the unstable and authoritarian Russian Federation
that became the successor state for the dissolved Soviet Union.

By 2001, the international security environment was dominated by new challenges
such as transnational terrorism, organised crime, and proliferation of weapons of
mass destruction (WMD), as well as economic challenges due to Estonia’s close
integration with the world economy. Hence, in addition to the aforementioned secu-
rity threats, from 2001 the National Security Concept (NSC) of the Republic of
Estonia also paid attention to the risks of over-reliance on one country to provide
strategic resources (Minnik 2013: 27). From the internal security perspective, the
fight against Russian (former Soviet)-originated organised criminal networks defined
the 1990s and subsequent decade in Estonia and other Baltic states (Loik/Smith
2015). However, from the hard security perspective, revanchist Russia has continu-
ously been the main potential existential threat to Estonia’s sovereignty and nation-
hood (Estonian Foreign Intelligence Service 2020: 4). As the Estonian Foreign
Intelligence Service predicted,'®

Considering that Russia’s policies in the neighbouring region remain unchanged and do not
contribute to establishing democratic principles and free elections, the coming years will
highly likely bring new crises in the region, creating both direct and indirect security threats
for Estonia and more broadly for Europe (Estonian Foreign Intelligence Service 2021: 7).

Estonia’s most important security strategic goals were fulfilled by becoming a
member of NATO on 29 March 2004, and a member of the EU on 1 May 2004. On
21 December 2007, Estonia also joined the Schengen Area. Estonia has also been a
member of The Organisation for Economic Co-operation and Development (OECD)
since 9 December 2010. Since 1 January 2011, the Euro has been the currency
of Estonia (Eurydice 2017). The country’s overall strategic course has been a pro-
active foreign and security policy supported by active membership in international
organisations. Estonia is a member of 303 international organisations.'” The “Esto-
nian Foreign Policy Strategy 2030 (Foreign Policy Strategy 2020: 11) states that
increasingly tense security dynamics and changes in international relations require
even closer cooperation with allies and partners in international organisations, as well
as bilaterally and in regional formats. Among other issues, international cooperation
on environmental and climate problems is listed as one of the priorities for Estonian
foreign policy:

17 The Estonian Parliament ratified the Kyoto Protocol on 3 September 2002 (Act RT II 2002,
26, 111; RT 12004, 43, 298). The Estonian Ministry of the Environment reports that the country
has successfully met the obligation, set by the Kyoto Protocol, to reduce emissions by 8% during
2008-2012 compared to 1990 emissions; at: https://www.envir.ee/en/kyoto-protocol (30 May 2021).
18 Estonian Foreign Intelligence Service (Viilisluureamet) Annual Report; at: https://www.valisluur
eamet.ee/doc/raport/2021-en.pdf (20 June 2021).

19 Estonian Foreign Policy Strategy 2030; at: https://vm.ee/sites/default/files/Estonia_for_UN/Ras
mus/estonian_foreign_policy_strategy_2030_final.pdf (21 June 2022).


https://www.envir.ee/en/kyoto-protocol
https://www.valisluureamet.ee/doc/raport/2021-en.pdf
https://www.valisluureamet.ee/doc/raport/2021-en.pdf
https://vm.ee/sites/default/files/Estonia_for_UN/Rasmus/estonian_foreign_policy_strategy_2030_final.pdf
https://vm.ee/sites/default/files/Estonia_for_UN/Rasmus/estonian_foreign_policy_strategy_2030_final.pdf
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There is a growing need to address global challenges (including environmental and climate
problems, terrorism, poverty, economic and social inequality, pandemics, irregular migration,
etc.). All this necessitates closer relations with our immediate neighbours in Europe and more
distant countries and calls for a greater contribution to crisis prevention, prompt cooperation
and certainly also development cooperation and humanitarian aid (Foreign Policy Strategy
2020: 12).

Estonia signed the Paris Agreement in November 2015 (Ministry of Environ-
ment 2017a)*° and joined the European Climate Pact>! on 3 October 2019 (Estonian
Government 2019). As shown in Sect. 5.2, ecological security is an important aspect
of international and European climate politics. In the following sections, we outline
the different dimensions of how climate change-related challenges are included in
national security strategies. We concentrate particularly on the widening of Estonia’s
(traditional) security agenda in parallel with international (global) security dynamics
and foreign policy activities.

5.4.1 Emergence of Climate Change in National Security
Strategies

Several parliamentary Acts have shaped Estonian defence and security policy. The
first one after re-independence was adopted in 1996 as a basis for the main direc-
tions of Estonian defence policy (Parliament 1996). The next one followed in 2001,
and already defined a wider scope and guidance for national security policies,
including the main challenges and principles of environmental safety (Parliament
2001). The next security policy documents were adopted in 2004 and 2010. These
two Acts are quite similar, though the latter is more elaborate. However, “climate
change” as a security challenge appeared more visibly by the time of the 2004
Act (Parliament 2004), which included sub-sections about “dangers due to human
activity and the forces of nature” and “strengthening environmental security”. Still
focused on ecological security as an environmental protection concern, the 2004
Act defined environmental degradation as the “result of global environmental threats
and may be linked to climate change, ozone depletion and the depletion of natural
resources” (sub-Sect. 5.3.1). In this regard, the 2004 Act emphasises that “Estonia
is mainly threatened by natural disasters, by storms and floods, which can cause
emergencies”.??

The current (until February 2023) NSC of the Republic of Estonia was adopted in
2017. The NSC specifies that as a small state, Estonia follows a broad security and

20 The Estonian Parliament ratified the Paris Agreement on 26 October 2016 (Act RT II, 1 November
2016: 2).

21 The European Commission set the vision for a climate-neutral EU by 2050 in November 2018 in
accordance with the Paris Agreement goals. On 14 March 2019 the European Parliament endorsed
the objective of achieving net-zero GHG, and on 12 December 2019 the European Council agreed
on the goal of a climate-neutral EU by 2050.

22 Unofficial translation by the authors.
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comprehensive national defence concept,?® which involves development of both mili-
tary and non-military capabilities, activities and resources from the public and private
sectors and the engagement of civil society actors. To facilitate consistent and effec-
tive functioning of national defence, Estonia developed six pillars: military defence,
civilian support for military defence, international action, domestic/internal security,
maintenance of the continuous operation of the state and society, and psychological
defence. Estonia’s national defence is based on an initial individual defence system
and NATO’s collective defence mechanism (Parliament 2017a).

Amongst the main goals, principles and trends of security policies, the NSC
from 2017 already emphasises “climate change” as a security challenge in several
sections (Parliament 2017a). As a framework document underpinning other national
development and action plans, the NSC importantly states that Estonia addresses its
security as a part of wider international security, including the responsibility to deal
with climate change impacts:

The international security environment is tense. Threats and risks that emerged in connec-

tion with globalization still exist and their influence has somewhat sharpened [...] Europe’s

security is influenced by migration flows — a problem that has been exacerbated by the slow
and inefficient resolution of international conflicts. Ideological and religious extremism
have taken greater hold globally and are increasingly attacking the democratic world and

its foundations. Humanitarian crises are more common in today’s world than before, and it

is increasingly difficult for the international community to counter them. The state of the

global economy is still uncertain; the impact of climate change and inequality impinges on
everyday life and development (Parliament 2017a: 3—4).

The NSC also recognises (Parliament 2017) that people are more aware of the
challenges and climate change that can lead to conflict together other security
concerns:

Estonia’s future and security are clearly also connected to global trends. People have started

to understand better the challenges to the global sustainability, and their multiple facets

and interconnections. Poverty, and the inequality and limited access to education it causes,

rapid growth of the global population, and demand for vital resources necessary for life —
fresh water, arable land, food, energy — and climate change, as well as other changes in the
environment brought about by human activity, may exacerbate tensions and lead to conflict.

All of this generates global instability (Parliament 2017a: 6).

Furthermore, according to the NSC, Estonia “takes measures to monitor climate
change, neutralize its risks and deal with the consequences on the local, regional, and
national level” to reduce vulnerabilities. The most effective results could be achieved
through “international cooperation and the balanced development of conservancy and
environmental protection, the economy and [the] social sphere” (Parliament 2017a:
18). In addition to national and local government, as the NSC emphasises, the private
sector and non-governmental sectors as well as research facilities need to be involved
to tackle climate change-related security concerns successfully. Hence, the effects of
these measures could be achieved in the manner of multi-level governance and cross-
sectoral involvement. To explain this further, we should consider the adaptive effects

23 Also, the terms whole-of-government or whole-of-society are used interchangeably to characterise
a broad or comprehensive security approach.
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of climate change as a cross-sectoral security issue in European and international
politics.

5.5 Energy Transition as the Main Concern of National
Security

From Estonia’s perspective, it is especially important to emphasise the link between
climate policies and national energy security. Answering the survey question “Which
state-level objects and services have the highest importance in your daily life?”,
80.5% of Estonian respondents (n = 1028) said energy in October 2020. This was
followed by health sector (62.8%) and drinking water supply (57.6%) (Juurvee/Loik
2021a: 137). As an important policy response to the energy transition challenge,
Government of Estonia approved the Estonian Energy Development Plan (EEDP)
until 2030 on 19 October 2017 (see Ministry of Environment 2019). The EEDP 2030
is aimed at ensuring an energy supply that is available to consumers at a reasonable
price and effort, and with an acceptable environmental condition while observing
the terms and conditions established in the long-term energy and climate policy of
the EU. The plan also drafts the benchmarks for renewable energy, energy efficiency
operational programs and the vision for the renovation of buildings (Ministry of
Environment 2019: 37). The EEDP 2030 also includes regional cooperation plans,
especially with neighbouring Latvia and Lithuania, in terms of achieving security of
energy supply (Ministry of Environment 2019: 38).

In 2018, the EU member states were tasked with establishing a 10-year inte-
grated national energy and climate plan according to regulation (EU) 2018/1999
of the European Parliament and the Council.?* These plans are published on the
European Commission homepage? (European Parliament and the Council of the
European Union 2018a). Based on the referenced EU regulation and policy guid-
ance, the Estonian National Energy and Climate Plan (NECP) until 2030 (Ministry
of Economic Affairs and Communications 2019) stresses that electric power and gas
supply reliability has been improved through different joint projects. However, it is
still a problem as the networks of the Baltic states have not been fully integrated
with Central European electricity grids (Ministry of Economic Affairs and Commu-
nications 2019). The NECP also refers to the agreement between the Baltic states,
Poland and the European Commission denoting that Estonia, Latvia and Lithuania
will be synchronised with continental European networks by 2025. The roadmap on
the synchronisation of the Baltic states’ electricity networks with the Continental
European Network, signed in Brussels on 28 June 2018, emphasises:

Estonia, Latvia and Lithuania are the only Member States of the European Union whose
electricity networks are still operated in a synchronous mode with the Russian and Belarusian

24 Approved on 11 December 2018.

25 European Commission, National Energy and Climate Plans (NECPs); at: https://ec.europa.eu/
energy/en/topics/energy-strategy/national-energy-climate-plans (10 May 2021).


https://ec.europa.eu/energy/en/topics/energy-strategy/national-energy-climate-plans
https://ec.europa.eu/energy/en/topics/energy-strategy/national-energy-climate-plans
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systems; the synchronization of the Baltic States with the continental European networks is
a key political priority and important to ensure secure, affordable and sustainable energy for
the eastern Baltic Sea region, in line with the Union’s energy policy objectives, particularly
ensuring the functioning of the EU internal electricity market (European Union 2018: 2).

Subsequently, after the 2019 general elections, the Estonian Government approved
the action plan (Estonian Government 2019a) that sets the aim of connecting the
national electricity system with EU electricity grids to increase energy security.

These developments should be traced in parallel with Estonia’s GPCP 2050, which
sets the long-term GHG emissions reduction target and policy guidelines for adapting
to the impact of climate change and ensuring the preparedness and resilience to react
to the impacts of climate change. Principles and guidelines set in the document
apply when renewing and implementing the cross-sectoral and sectoral strategies
and national development plans in place. The general sectoral policy guidelines and
principles of GPCP 2050 include ensuring energy security and security of supply
with a gradual, wider exploitation of domestic renewable energy sources in all sectors
(Ministry of Environment 2019: 36).

To summarise, the main security-related topics of cross-border and transnational
relevance for Estonia’s energy sector are (i) joining the synchronisation frequency
band of Continental Europe; (ii) ensuring sufficient production capacity in the region
and integration of the electrical system supply market; and (iii) ensuring security of
gas supply by additional integration of the gas market (see Ministry of Economic
Affairs and Communications 2019: 14—15). These policy goals follow the logic of
supply-chain sustainability with a sufficiency guarantee and diversity of investment
to mitigate dependency risks from one or very few providers.

5.6 Human Security — Economic Transformation
of the Ida-Viru Industrial Region

Estonia has used oil shale in the energy industry since 1924. The availability of
shale enables Estonia to use mainly domestic electricity with no considerable need
for imports (Bulakh et al. 2016: 3). At the same time, the consumption of shale
makes the Estonian economy carbon- and energy-intensive. The shale sector makes
up approximately 4% of gross domestic product and accounts for approximately
1.5% of all Estonian employment (The Organisation for Economic Co-operation
and Development [OECD] 2017: 12). Whilst shale consumption causes more than
80% of Estonian GHG emissions, the use of shale is expected to stop by 2035. The
GPCP 2050 (Parliament 2017a) establishes that the country’s long-term target is to
reduce GHG emissions by 80% by 2050, compared to 1990 emission levels. The
energy sector is the most significant source of GHG (88.76% in 2017) in Estonia
(Ministry of Economic Affairs and Communications 2019: 30) Emission of GHG was
21 million tonnes in 2017, and it should be 8 million tonnes by 2050 (Gnadenteich
2019).
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The direction of climate policy will directly affect the economic structure of Ida-
Viru County in North-East Estonia, where 11.2% of the mainly Russian-speaking
population is employed in the energy sector (The Organisation for Economic
Co-operation and Development (OECD] 2017: 13). Because the county’s economy
depends on companies working in the shale sector, the declaration of commitment
to achieve climate-neutrality by 2050 has already influenced and will shape the
region significantly. As one of the topical reports notes:

5,800 people work in the core companies of the oil shale sector in Ida-Viru County and a total
of nearly 16,000 people live in the households of those employed in the sector. However,
the number of employees in the sector has significantly decreased, especially in the last few
years (2018-2020), and more than 1,000 people left the oil shale sector in 2020 (Michelson
et al. 2020).

Andrei Belyi argues that extensive energy transition towards climate neutrality
may also imply that the whole economic system and industrial base of Ida-Viru
County in Estonia will have to be transformed (Jermalavicius et al. 2022: 37). With
regards to historical context, which includes quite a difficult integration process of
Estonia’s Russian-speaking minority, Russia can target the rising social costs of Ida-
Viru’s economic reconstruction, combined with local ethnic sensitivities, to incite
political turbulence and destabilise the region. There is evidence that Russian-based
portals such as Baltnews.com regularly criticise Estonia’s plans to phase out the shale
industry, which causes rising unemployment among the Russian-speaking population
in Ida-Viru County (Jermalavicius, et al. 2022: 38). To address these concerns, the
Estonian Government decided in February 2021 to allocate 340 million euros from
the EU’s Just Transition Fund to Ida-Viru County (Kulikov 2021). Arrangements
for the investments are ready: for instance, a high-tech power production plant is
planned for the border city of Narva by 2025. According to the Estonian Ministry of
Economic Affairs and Communications (2021), the investment is approximately 200
million euros, which should create around 700 new jobs in the region to alleviate the
described human (societal) security risks.

5.7 International Impact on Climate Change Securitisation
in Estonia

As shown above, climate change challenges could be categorised as a “new” cross-
labelled set of security problems, which widens understanding of interconnected
security areas. Climate change as a defined domain started to appear in Estonia’s
insecurity perceptions alongside thematic developments in the EU’s political agenda.
The first-ever European Security Strategy (ESS), adopted by the European Council in
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2003,%° referred to global warming, competition for natural resources and the spread
of poverty as increasingly being potential causes of conflict. Furthermore, the Report
on the Implementation of the ESS (Council of European Union 2008), pinpointed
climate change and related energy insecurity as global challenges and key threats,
along with WMD proliferation, cross-border organised crime and transnational
terrorism (Zwolski 2012: 70). Thus, the concept of climate change was emerging
as a new focal point for global security debates, gradually interconnecting many
other security risks and challenges.

Developed throughout the 1990s, climate security-related topics were soon
included in the security agendas of major international organisations. In 2007,
climate change and its implications for international security were discussed by the
UNSC, and on 30 November 2007 the Organization for Security and Co-operation
in Europe (OSCE) adopted the Madrid Declaration on Environmental Security.?’
The EU’s broad approach to the security implications of climate change — defined as
a “threat multiplier”, which “exacerbates existing trends, tensions and instability”,
poses human security risks, and gives rise to serious political and security conse-
quences directly affecting the EU — was further developed by the Joint Report of
the European Commission and the High Representative on “Climate Change and
International Security” (2008).%% Also in 2008, the NATO Security Science Forum
on Environmental Security organised a major conference, which was followed by
the adoption of climate security into the 2010 NATO Strategic Concept®’ (Zwolski
2012: 72), stating that:

Key environmental and resource constraints, including health risks, climate change, water
scarcity and increasing energy needs will further shape the future security environment in
areas of concern to NATO and have the potential to significantly affect NATO planning and
operations (North Atlantic Treaty Organization [NATO] 2010: 13).

After the large-scale 2015-2016 migration crises in the EU, illegal/irregular immi-
gration has been securitised as one of the major vulnerabilities as perceived by the
public and policymakers (Léonard/Kaunert 2019). Retrospectively, the Joint Report
of the European Commission and the High Representative on “Climate Change
and International Security” (2008) showed foresight, emphasising that continuous
climate change “could trigger a vicious circle of degradation, migration and conflicts

26 «A Secure Europe in a Better World — European Security Strategy.” Council of the European
Union. Brussels, 12 December 2003; at: http://www.cvce.eu/obj/european_security_strategy_a_s
ecure_europe_in_a_better_en-1df262{2-260c-486f-b4 14-dbf8dc112b6b.htmlworld_brussels_12_

december_2003- (27 November 2021).
27 OSCE; at: https://www.osce.org/files/f/documents/b/a/29550.pdf (31 May 2021).

28 Paper from the High Representative and the European Commission to the European Council; at:
https://www.consilium.europa.eu/uedocs/cms_data/docs/pressdata/en/reports/99387.pdf (31 May
2021). See also: Climate Change and Security: Recommendations of the High Representative on
follow-up to the High Representative and Commission report on Climate Change and Interna-
tional Security; at: https://www.consilium.europa.eu/ueDocs/cms_Data/docs/pressData/en/reports/
104895.pdf (31 May 2021).

2 North Atlantic Treaty Organisation (NATO); at: https://www.nato.int/nato_static_fl2014/assets/
pdf/pdf_publications/20120214_strategic-concept-2010-eng.pdf (1 June 2021).
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https://www.consilium.europa.eu/ueDocs/cms_Data/docs/pressData/en/reports/104895.pdf
https://www.consilium.europa.eu/ueDocs/cms_Data/docs/pressData/en/reports/104895.pdf
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over territory and borders that threatens the political stability of countries and
regions”, and that “such migration may increase conflicts in transit and destina-
tion areas.” Considering that some of the regions most vulnerable to climate change
are in Europe’s close neighbourhood (e.g. North Africa and the Middle East), irreg-
ular migratory pressures at the EU’s borders could increase conflicts and political
instability. In addition, these developments could also have a “significant impact
on Europe’s energy supply routes”. Due to this, the EU must expect substantially
increased migratory pressure, and the international security architecture will come
under increasing strain (European Commission 2008: 4-6). Similar concerns about
climate change-related security challenges and its threat-multiplying effects are
expressed in Estonia’s 2017 NSC.

Also, significantly for foreign policy-making, the Council of the EU Conclusions
on Security and Defence from 10 May 2021 highlighted “the impact that environ-
mental issues and climate change have on security and defence” and called for the
comprehensive implementation of the Joint Climate Change and Defence Roadmap
in line with the Council Conclusions on Climate and Energy Diplomacy of 25 January
2021. In this regard, the Council reaffirmed the “need for close cooperation with
Member States and pursuing closer cooperation opportunities with relevant interna-
tional partners such as the UN, NATO, the OSCE and the African Union” (Council of
European Union 2008: 5). Becoming a UNSC rotating member in 2020 gave Estonia
the opportunity to shape and manage the international security agenda, including the
complex climate change domain, at a global level.

5.8 Estonia’s Climate Security Agenda at the UNSC

On 1 January 2020, Estonia became a UNSC rotating member for 2020-2021 with
four other newly-elected countries.>® Among other concerns, the climate-security
nexus was one of the priorities on Estonia’s UNSC agenda (Ministry of Foreign
Affairs 2019a). Climate change has been discussed within the UNSC since 2007 but
it has not been officially adopted and recognised as a security threat (Haugevik et al.
2021: 14). In parallel, the UNSC has tackled international crises endangering interna-
tional security due to climate change (United Nations Security Council [UNSC] 2021:
3-4). Assessing conceptual approaches to the climate-security nexus from various
positions and a joint statement by 10 UNSC member-states in 2020, Hardt (2021:
11) finds that despite the seemingly divergent (and partly opposing) positions of the
UNSC members, they do in fact share certain climate-security concerns. Within the
UNSC 2020, some agreement did exist on the climate-security concept. As the joint
UNSC statement proves, the members acknowledged the demand to include more
issues concerning climate-related security risks in the Security Council’s agenda.’!

30 Those countries were Niger, Tunisia, Vietnam, and Saint Vincent and the Grenadines.

31 Joint Statement by 10 UNSC members (Belgium, Dominican Republic, Estonia, France,
Germany, Niger, Tunisia, Saint Vincent and the Grenadines, United Kingdom, Vietnam) on their
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Newcomers, especially if they are smaller states, find it quite challenging to add
new topics to the UNSC agenda, where military conflicts traditionally dominate
(Haugevik et al. 2021: 4). However, amongst other security-related priority topics —
such as human rights protection, conflict prevention and ensuring cyber-security —
Estonia’s UNSC agenda prioritised the link between climate change and international
security developments, including the position of expanding the mandate of the UN
Secretary-General in this domain.?” Stressing that “climate change has a direct effect
on the preservation of the territories of several states, and the provision of water and
food to many regions”, and that these challenges “require coordinated cooperation
between states across the world,” the Estonian Government pointed out two more
climate change-specific dimensions with particular consequences for security in its
UNSC agenda (Ministry of Foreign Affairs 2020):

(i) Climate change and the concomitant rise in global sea levels threatens to
submerge small island states, [and] the fight for natural resources feeds conflicts
in regions such as the African Great Lakes region.

(ii) Natural disasters and extreme weather events can bring on widespread migra-
tion, cause impoverishment, and increase pressure on the use of natural resources
in a way that would also make the international security situation more
precarious.

Addressing the National Statement on Climate and Security Risks on 22 April
2020,33 the Permanent Representative of Estonia to the UN, Sven Jiirgenson, empha-
sised that climate change impacts are ““clear drivers to insecurity”” and well-recognised
peace and security risks in many regions around the world. Calling climate change
developments an “existential threat” to the very survival of countries worldwide, he
pointed out a comprehensive need for strategic planning to address security threats
posed by climate change through more coordinated action at national, regional,
and international levels (including the UN, its agencies, and its missions). Second,
Jiirgenson (2020) underlined the importance of systematic reporting by the Secretary-
General on climate-related security risks and of creating a framework for knowledge-
exchange, presenting international analyses and forecasts as tools available to all
member-states. Third, his statement (Jiirgenson 2020) proposed that the options
of modern technology and digital infrastructure should be advanced to strengthen
early warning capacity by working towards interoperable international data on
climate-related security risks.

On 24 July 2020, a statement at the UNSC meeting on “Maintenance of interna-
tional peace and security: climate and security” by Rene Kokk, the Minister of the
Environment of Estonia, emphasised the growing global importance of the climate
change factor. It “increases instability and existing tensions and poses a real threat to

Joint Initiative to Address Climate-Related Security Risks, 22 June 2020; at: https://new-york-un.
diplo.de/un-en/news-corner/200622-climate/2355076 (18 December 2021).

32 Estonia in the UN Security Council; at: https://vm.ee/en/activities-objectives/estonia-united-nat
ions/estonia-un-security-council (10 May 2021).

33 Estonia’s National Statement on Climate and Security Risks; at: https://un.mfa.ee/national-sta
tement-at-the-arria-on-climate-and-security-risks-the-latest-data/ (13 June 2022).
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international peace and security”, and Kokk called for immediate action.** Although
Estonia has not experienced major climate change disasters, Kokk pointed out the
negative effects to biodiversity, particularly in the agriculture and forestry sectors.
Reminding the audience that “climate change intensifies important drivers of conflict
and fragility and challenges the stability of states and societies”, the Minister called
for the UNSC to take a systematic approach to managing climate-related security
risks, and presented some proposals below.

First, it is important to improve the United Nations’ capacity to minimize security
risks from climate change. For example, appointing a Special Representative for
climate and security would help improve coordination among relevant UN entities.
Secondly, we need reliable and accurate information and data to better understand the
conflict drivers and the implications for stability. We need to improve the collection,
monitoring and analysis of the data. Systematic reporting by the Secretary-General
to the Security Council on climate-related security risks should be part of such an
approach (Minister of the Environment of Estonia 2020: 14).

After 2020, Estonian President Alar Karis and Prime Minister Kaja Kallas
addressed the UNSC. The 9 December 2021 speech®> by President Karis at the
UNSC’s open debate on international peace and security in the context of climate
change linked the climate change and terrorism challenges, which pose a “significant
threat” to international peace and security: both phenomena know no borders. The
president explained that climate change causes environmental degradation, which
sets the stage for social instability, conflict, terrorism tensions, and the further spread
of wider extremism. These act as “threat multipliers”, amplifying both security risks
and provoking different human rights violations. Therefore, he also stressed, the
activities by the Sahel Alliance in dealing with the consequences of climate change by
increasing food security and dealing with youth unemployment were very welcome
(Karis 2021).

Describing linkages between rising global inequality, forced migration and the
spread of extremism, President Karis (2021) pointed out that rising temperatures
and extreme weather put pressure on natural resources and cause enforced displace-
ment. In parallel, he emphasised, we see conflicts for natural resources within and
between states, and people who have become desperate at having lost their homes. For
example, in 2020 nearly 31 million people were displaced within their own countries
because of natural disasters, caused by extreme weather events and climate change.
He also referenced the World Bank’s estimate that the number of climate migrants
could be 216 million by 2050, opening up even more opportunities for people-
smuggling and creating conditions for terrorist organisations to exploit. According
to the President Karis, this is what we currently witness at Europe’s borders:

34 Letter dated 28 July 2020 from the President of the Security Council addressed to the Secretary-
General and the Permanent Representatives of the members of the Security Council. S/2020/751,
Annex 7.

35 Statement by President Alar Karis at UN Security Council open debate on International peace
and security in the context of climate change; at: https://un.mfa.ee/statement-by-president-alar-
karis-at-un-security-council-open-debate-on-international-peace-and-security-in-the-context-cli
mate-change/ (13 June 2022).
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Social and economic conditions play a significant part in enabling the rise of terrorism and
extremism. Therefore, to counter terrorism and extremism we must understand and address
the root causes on the national, regional and global level. Causes such as global inequalities,
forced migrations and scarcity of vital resources such as clean water and agricultural land,
etc. We believe that all mechanisms that help to reduce poverty, inequalities and adaptation
problems brought by rapid social, cultural and environmental changes also help to fight
terrorism by nipping it in the bud (Karis 2021).

President Karis (2021), however, expressed his belief that the UNSC has the
relevant tools and the mandate to respond to climate-related security risks. Hence,
he concluded, it is time to “go beyond the holding of thematic debates” and to adopt
a Security Council resolution on climate and security to advance discussions and
make a difference.

The 23 February 2021 statement by Prime Minister Kaja Kallas at a UNSC video
teleconference (VTC) on Climate and Security*® welcomed America’s return to the
Paris climate agreement and repeated Estonia’s firm position that the UN Secretary-
General needs to receive a mandate to collect data, which needs to be globally
comparable, accessible, and interoperable, as well as to coordinate climate change
policy. The prime minister also raised the need to protect women and girls, who are
especially vulnerable and disproportionately affected by climate change:

‘We must direct resources to local women’s groups at the frontlines of climate change. We
must recognize that women have an equal right to access, use and control land and resources.
This is the way to build resilient communities not only for women but for everyone (Kallas
2021).

Prime Minister Kallas also described how Estonia has chosen to cooperate with
some small islands on green technology solutions and expertise transfer: for example,
support for adaptation and emergency communication systems in the Pacific region,
drinking water monitoring systems in the Grenada Island river basin and the devel-
opment of solar energy solutions for rural areas in Myanmar (Kallas 2021). Estonia
proposed the Data for the Environment Alliance (DEAL) as a new cooperation initia-
tive. As explained by Kallas (2021), DEAL consists of actors who will support the UN
Environment Program (UNEP) in developing a global environmental data strategy
by 2025, which also aims to improve national data management capacities across
the globe. The DEAL initiative, which is facilitated and supported by the UNEP
Science-Policy-Business Forum (SPBF)?7 has probably been the most significant
practical outcome of Estonia’s climate change agenda in the UNSC.

Summing up Estonia’s main climate change-related security concerns addressed
to the UNSC, it is clear that the comprehensive approach to climate change as a
threat-multiplying global challenge prevails. Destabilising climate change processes
are also drivers for rising human insecurity, by leading to increasing competition

36 Statement by Prime Minister Ms. Kaja Kallas at UN Security Council VTC meeting on Climate
and Security; at: https://un.mfa.ee/statement-by-prime-minister-ms-kaja-kallas-at-un-security-cou
ncil-vtc-meeting-on-climate-and-security/ (16 June 2022).

37 The Data for the Environment Alliance (DEAL); at: https://dataenvironmentalliance.org/ (16
June 2022).
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for natural resources, deepening water and food shortages, widening poverty and
inequalities, and inciting further social instability, forced migrations and cross-border
conflicts. The latter in turn leads to widening grounds for the spread of extremism,
human rights violations, terrorism, human trafficking, and other related transnational
organised criminal activities, which will challenge national security communities.

Inter-related topics such as uncontrolled climate-related migration and associ-
ated rising pressures for border security reflect Estonia’s national security concerns
most directly. Surprisingly, climate change-related energy deficiency aspects were
almost absent from high-level speeches to the UNSC by Estonia’s representatives.
For Estonia, and the whole EU, the need for more urgent energy transitions only
occurred after Russia’s unprovoked aggression war against Ukraine on 24 February
2022. The pressure regarding energy insecurity in Europe will only intensify further.
In addition, the Estonian prime minister’s address to the UNSC also stressed the
gender dimension — the need to protect women and girls who are especially affected
by climate change. Collectively, these are critical, up-and-coming topics in Estonia’s
widening security thinking.

5.9 Conclusion

Regardless of public attentiveness to national environmental and ecological secu-
rity conditions, climate change challenges were not visible in Estonia’s strategic
thinking and principal security strategies until joining the EU and NATO from 2004
onwards. This development is understandable, since due to its geographical location
in Northern Europe, on the Eastern coast of the Baltic Sea, Estonia has not suffered
any major climate change-related large-scale catastrophes or resource depletion so
far. But significant changes are expected during this century, especially the rise
of average temperatures and sea levels. The increased amount of precipitation and
number of storms is already recognised. Being a member of international organisa-
tions and sharing much wider threat assessments than that of only a regional security
community, the wider global security thinking of the EU and other bodies, including
the climate change impact on energy security, civil protection, climate-related irreg-
ular migration, and the possible rise in terrorism risks, has been steadily adopted into
Estonia’s security strategies and visible foreign policy activities. These concerns
were also strengthened in Estonia’s international security agenda before and after
becoming a rotating member of the UN Security Council.

In analysing Estonian official documents, climate change is seen as the source of
insecurity and a “threat multiplier” by bringing together the undesirable side-effects
as outlined in national- and international-level strategies. At the national level, the
most important public threat perceptions in Estonia relate to possible large-scale
border pressures that could trigger wider regional irregular migration, the rise of
extremism, and terrorism risks. Within domestic civil protection and crisis manage-
ment policies, climate change challenges are connected mostly with experienced
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natural threats due to sudden changes in weather conditions, such as an increased
number of bigger storms and a rapidly increasing sea level.

Public concerns about the sustainability of the electricity supply, as a vital service
and a central part of national security, are rising. Due to the extensive need for
the reconstruction of Estonia’s energy sector in the coming decade, reforms need
serious political attention, especially in the multi-national Ida-Viru industrial region.
Thus, the ecological and human security domains are a highly interconnected and
hardly-distinguishable area of the overall national security sphere. The challenge to
policymakers is to find optimal ways of transforming the energy system balanced with
socio-economic transition and respect for the human security dimension. Negative
impacts on energy security should thus be avoided and locally-specific circumstances
considered, in parallel with climate policy goals, to guarantee a significant amount
of reconstruction investment over long-term economic and fiscal policies.

Global climate change has steadily been recognised as a possible threat multiplier
in Estonia too. However, it was in fifth place in the 2020 ranking of public threats,
after security challenges such as the fast spread of cyber-attacks, terror acts, refugee
flows, the spread of disinformation and the worldwide economic crisis. Nevertheless,
climate change-related security awareness in Estonia has been growing significantly
since 2015. Still, the cases described above demonstrate the different kinds of friction
caused by activities that should mitigate climate change. The case of the economic
transition of the Ida-Viru industrial region shows a complex interplay between social,
political, ethnic, cultural and energy security issues. This is due to the need for
a transformation of electricity production and minimising dependence on Russia’s
energy resources after its military invasion against Ukraine. Concerning green alter-
natives, the development of wind turbine energy is a cost-effective option for energy
production. However, some limits and challenges have arisen when building wind
parks near operational areas of defence facilities, such as air-surveillance radars.
The environmentally-friendly EU railway investment project Rail Baltica has also
evoked some protests by environmental activists and private landowners.

The NSC of Estonia emphasises the understanding that interlinked challenges
related to the impact of climate change on international security require preventive
and comprehensive cross-sectoral policy responses. These include conflict preven-
tion, crisis management and post-conflict reconstruction. The main aspects of climate
security-related processes on a national basis are characterised by three intercon-
nected domains. The first, national security, consists mainly of energy security
(meaning assurance of supply) and development of defence assets. Second, human
security, generally means consumer protection and including access to resources
(and ensuring their availability). Third, ecological security, consists of both environ-
mental protection and sustainable development. The development of climate change
as a security issue in Estonia is characterised by (i) the adoption of international
and EU climate security policies into domestic policies; (ii) tensions over sustain-
able energy supply and rising energy insecurity during the transition period; (iii)
increasing business competition over ownership of domestic green resources; and
(iv) associated social stresses regarding the economic restructuring in the energy
sector, especially in the industrial and socio-ethnically sensitive Ida-Viru region.
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Security policy developments in Estonia’s UNSC agenda in 2020-2021 under-
lined the importance of systematic reporting by the Secretary-General on climate-
related security risks. This included creating a framework for global knowledge
exchange and presenting international analytical and forecasting information as a tool
available to all member-states. Also, the options of modern technology and digital
infrastructure should be advanced, following Estonia’s position, to strengthen early
warning capacity by working towards interoperable international data on climate-
related security risks. Estonia has chosen to assist small islands in terms of green
technology solutions and expertise transfer. Good examples are support for adap-
tation and emergency communication systems in the Pacific region, drinking water
monitoring systems in the Grenada Island river basin and the development of solar
energy solutions for rural areas in Myanmar. Estonia has also proposed the Data for
the Environment Alliance (DEAL) as a new cooperation initiative to support the UN
Environment Program (UNEP) in developing a global environmental data strategy
by 2025. With these initiatives, Estonia has shown that it can also play an active role
in international climate policy.
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Chapter 6
Preventing and Managing Climate Risks: o
France’s Approach to Climate Security

Adrien Esteve

Abstract Between 2007 and 2020, France has been one of the driving forces behind
the debates on climate security within the United Nations Security Council (UNSC).
This support increased under the Hollande and Macron presidencies as climate diplo-
macy became an important component of the country’s foreign policy after the adop-
tion of the Paris Agreement in 2015. France’s current approach to climate security
is the result of the development of different policy narratives in the discourses and
practices of policymakers, which tend to adopt a risk-based approach to climate
change, both nationally and internationally. Recent debates on climate security in
France show a growing concern for the anticipation and the prevention of the poten-
tial crises that climate change can trigger, and their implications for different policy
areas. In the menacing context of the Anthropocene, and thanks to a discursive anal-
ysis of primary sources, I will show that the social and political construction of risks
could lead to a more securitised approach to climate policies in France.

Keywords Climate change * Security - United Nations Security Council - France -
National security

6.1 Introduction

A permanent member of the United Nations Security Council, France pushed for the
organisation of the 2007 debate on the “Impact of Climate Change on Peace and Secu-
rity”. Jean-Marc de la Sablieres, Permanent Representative of France to the United
Nations, listed several security threats raised by climate change such as “food crises”,
“health dangers”, “extreme natural disasters”, the “depletion of resources”, “the loss
of arable land”, “natural disasters”, the “rise of water levels” and “migratory flows”
(United Nations [UN] 2007). This initial support can be partly explained by France’s
dynamic climate diplomacy. Indeed, together with other European countries such as
Germany, the French government has become a strong supporter of the multilateral
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Change. Under the Hollande Presidency, France hosted the 2015 United Nations
Climate Change Conference (COP21), which led to the signing of the Paris Agree-
ment. Under the Macron Presidency, climate change has continued to be an important
component of France’s foreign policy, with the creation of new international initia-
tives to counterbalance the United States’ withdrawal from the Paris Agreement
between 2016 and 2020. Recent examples under the Macron presidency are the One
Planet Summits, which are international meetings led by France, the World Bank and
the United Nations to finance climate change programmes internationally (Ministry
of the Armed Forces 2017) and “Make Our Planet Great Again”, a national initiative
led by the French Presidency to fund research projects on climate adaptation in the
context of the withdrawal of the United States from the Paris Agreement (President
of the French Republic 2017).

Between 2018 and 2021, climate change also became an important framework
in France’s domestic policy with, for example, the constitution of a citizens’ panel
to advise on climate policies (the Citizens’- Convention for Ecological Transition).
Announced in 2019 in the context of the “yellow vests” protests, which highlighted
the potential inequalities raised by the ecological transition (and more specifically
the fuel taxes), this initiative is an attempt to prevent tensions and build a more
“democratic” approach to climate governance (Government of France 2019). This
initiative also appears in a context where France witnesses a rise in awareness of
climatic perils coming from its citizens. In 2018 and 2019, thousands of French
students took part in the climate strikes launched by Swedish activist Greta Thunberg,
which partly undermined France’s diplomatic effort to present itself as a driving
force in the fight against climate change. This was particularly the case in September
2019, when the Global Week for Future happened contemporaneously with the UN
Climate Change Summit. During the Summit, President Macron urged world leaders
to finance the Green Climate Fund. France’s vulnerability to climate change also
explains this growing political concern. The French territory consists of metropolitan
France in Western Europe and several overseas territories (former colonies) in the
Atlantic, Pacific, and Indian oceans, but also on the South American continent (French
Guiana) and in the Antarctic region (French Southern and Antarctic Lands). This
global presence exposes the country to a large variety of climate hazards, which are
increasingly constructed as threats.

As I will show, between 2007 and 2020, the linkage between climate change
and security in France is the result of the development of different policy narratives
in the discourses and practices of policymakers, which tend to adopt a risk-based
approach to climate change. The evolution of the contemporary debates on climate
security in France shows a growing concern for the anticipation of potential crises that
climate change can trigger and their implications for different policy areas (health,
agriculture, defence etc.). If previous studies on climate security in France focus
primarily on the defence sector and national security (Boulanger 2010; Alex/Esteve
2018), this contribution shows that other governmental bodies also adopt a new
perspective on climate risks and contribute to the national and global debate on how
they should be prevented and managed.
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From a theoretical standpoint, I will show how the increased adoption of a risk-
based approach in both climate and security policies (as separate policy domains)
allowed for the increased construction of climate change as a security issue in France.
I will identify the construction of climate risks (such as floods, wildfires, droughts)
by different actors and how their association with national, human, and ecological
security concerns (such as terrorism or migrations) creates a threatening context
and paves the way for a securitised approach to climate change (Corry 2012; Oels
2013; Judge/Maltby 2017; Esteve 2021). Scholars have indeed noticed that a risk-
based approach could lead to a multiplication of security narratives from political
and military actors, even when the risk is perceived as low (Rasmussen 2006). In
the case of climate security discourses, this narrative tends to present a threatening
picture of climate change and identify potential crises that need to be addressed.
Moreover, as presented in the Introduction of this book, climate security crises are
perceived differently by the various actors. Indeed, they tend to adopt a national
security framing, a human security framing, or an ecological security framing. If
climate change is perceived as a national security issue, the focus is on the protection
of the national territory, and it can be legitimate to use military responses to ensure the
survival of the territorial state. If climate change is constructed as a human security
issue, the referent object of security is the wellbeing of individuals or groups, and
it can be argued that development strategies are the best policy responses. Finally,
if climate change is perceived as an ecological security issue, the focus is on the
preservation and restoration of ecosystems. The best policy responses are then aimed
at assuring ecosystem resilience and enforcing the rights and needs of the most
vulnerable beings.

In this research, I identify three intertwined policy narratives that I will use to
structure the chapter. First, we can isolate a risk-based narrative in which climate
change is connected to national security risks. It mainly originates from the Ministry
of the Armed Forces and emerged particularly in the aftermath of COP21 in Paris,
which had an impact on the framing of climate change in security terms in France.
Second, we can identify a discourse in which climate change is linked to human
security risks. This narrative originates from the more internationalised govern-
mental bodies, namely the Ministry of the Armed Forces, the Ministry of Europe
and Foreign Affairs and the Ministry of the Interior. Finally, we can witness the
emergence of discourse in which planetary risks are addressed. It originates from
various governmental bodies and aims at addressing ecological security risks.

6.2 National Security Perceptions and Policy Answers

In this section, I will show how climate change is constructed as a national security
issue in France and highlight the most salient governmental policy responses.
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6.2.1 Discourses on Climate Change and National Security
Risks

Strategic studies on the security implications of climate change are at the core of the
national security perceptions in France, as in other countries like the United States
(Briggs 2012). Initially scarcely developed between 2008 and 2014, they begin to
thrive in 2015 thanks to the work of the defence sector during the preparations for
COP21 (Ministry of the Armed Forces 2015). The French military doctrine does
not view climate change as a threat multiplier but rather as a “risk” or “hazard”
multiplier, meaning that even if climate-induced security risks are indirect or low,
they should be addressed as a matter of precaution (Ministry of the Armed Forces
2017). If, initially, this narrative originates from traditional concerns for climate-
induced natural disasters and extreme weather events (Ministry of the Ecological
and Inclusive Transition 2018) the Ministry of the Armed Forces and the Ministry of
Europe and Foreign Affairs have recently connected this to contemporary security
crises and positioned themselves as parts of this new framework (Ministry of the
Armed Forces 2017; Ministry of the Ecological and Inclusive Transition 2018).

The firstimportant perceived risk is climate migration. During the 2010s, there was
a push for studies on the future of migrations in the context of the European migrant
crisis. In 2010, the Ministry of Environment (then called the “Ministry for Ecological
and Inclusive Transition”) funded a research programme named EXCLIM (Climatic
Exile) to better understand and manage climate migrations. In 2013, the final report
concluded that European countries (including France) lacked a clear vision and
understanding of the magnitude of the problem (Climate Exile Research Program
2013). In the wake of COP21, migrations began to be connected to climate change
within France’s military doctrine (Ministry of the Armed Forces 2017). During the
discussions on the Global Compact for Migration, France’s diplomats recommended
the adoption of the Paris Agreement in order to tackle climate-induced migrations
(Ministry of Europe and Foreign Affairs 2019).

The second important perceived risk is armed violence, especially terrorist actions.
In the context of France’s involvement in the Sahel and South-East Asia, there is an
interest in the future security implications of climate change in these regions. In
the aftermath of France’s largest military operation abroad, Operation Barkhane,
launched in 2014 in the Sahel region, the Ministry of the Armed Forces showed an
interest in prospective works on how climate change may fuel existing local tensions
(Observatory of Climate Change Impacts on Defence and Security [OCCIDS] 2018,
2019). Also, in 2017, Jean-Yves Le Drian, Minister of Europe and Foreign Affairs,
insisted on the necessity of building a “preventive security diplomacy” in the
region, built around a series of initiatives that we will analyse more precisely in
the international focus section (Ministry of Europe and Foreign Affairs 2017).

The third perceived risk is climate catastrophe. Since the early 2010s, France’s
overseas territories have been considered by the government as the primary focus
for the study of the impact of extreme weather events, due to their exposure to
natural disasters (Ministry of the Armed Forces 2017). The impact of the 2017
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Irma hurricane in Saint Martin and Saint Barthélemy played an important role in the
change of practices of political and military leaders regarding extreme weather events
provoked by climate change (President of the French Republic 2017). The destruction
of many buildings and houses on the islands shed light on the lack of readiness of
France’s military regarding the assistance of civilian populations in remote overseas
territories (National Assembly 2019; Senate 2019). However, since they are part
of French territory, they also led to a realisation that some extreme weather events
recently experienced in metropolitan France (for example in the 2018 Aude floods or
inthe 2019 Var floods) can be triggered by climate change and may require adaptation
measures.

Indeed, in 2019, the Ministry of Ecological and Inclusive Transition estimated
that 62% of the French population is either “strongly” or “very strongly” exposed
to climate risks (Ministry of the Ecological and Inclusive Transition [MEIT] 2019).
Moreover, the 2019 Amazonian fires caused by Brazil’s deforestation policy triggered
outraged reactions from France, who shares the largest border of its territory with
Brazil because of the presence of Guiana. This caused diplomatic tensions between
France and Brazil, especially when French President Emmanuel Macron stressed
the importance of the Amazonian forest in the mitigation of climate change as part
of his diplomatic narrative during the UN Climate Change Summit in 2019, where
he brought a delegation from Guiana (President of the French Republic 2019a).
Other connections between climate change and security can be found in the public
statements of the current Minister of the Armed Forces, Florence Parly. In 2018,
during her intervention at the Munich Security Conference, she stressed the potential
military impact of climate-induced phenomena such as “droughts, floods, [and] sea
level rises” (Ministry of the Armed Forces 2018).In 2019, during an informal meeting
with the European Defence Ministers in Helsinki, she particularly highlighted the
security implications of climate change in the Arctic and its impact on the strategic
equilibrium in the region (Ministry of the Armed Forces 2019).

6.2.2 Policy Responses

At the national level, these three growing concerns gave birth to three different
initiatives, which contributed to the emergence of a climate security debate at the
highest levels of decision-making.

The first initiative is the Observatory of Climate Change Impacts on Defence and
Security, created in 2016 and funded by the Ministry of Defence. Before the 2015
COP21 in Paris, the Ministry of Defence (renamed the Ministry of the Armed Forces
in 2017) decided to organize a “Defence and Climate” conference to gather military
officials and discuss the implications of climate change for the defence sector. The
synthesis report of the conference shows the involvement of France’s strategic allies
in Africa and, more specifically, in the Sahel region (Ministry of the Armed Forces
2015). The speakers clearly established connections between climate-induced crises
(floods, droughts) and security issues (migrations, armed conflicts). The decision to
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create the Observatory was in order to provide the Ministry with an adequate tool to
anticipate these climate-induced security risks in the future. Since its creation in 2016,
the Observatory has connected climate change with various security concerns. Some
examples include illegal fisheries in the Asia-Pacific region (and more specifically
in Vietnam) and terrorism in the Sahel region (two regions where French troop are
currently operating). The Observatory keeps working on climate risks within the
Directorate General for International Relations and Strategies (DGRIS). In 2021, it
was officially announced that it would be renewed for an additional period of four
years, which shows its integration within the Ministry of the Armed Forces.

The second initiative is the creation of a “climate security” programme within the
Institute of Advanced Studies in National Defence (IHEDN). The IHEDN is a public
research institution created in 1936 and under the responsibility of the office of the
Prime Minister. Its role is to develop strategic thinking and defence studies at the
highest level. Each year, it offers a special formation to selected public and private
executives as well as high-ranking military personnel on contemporary security and
military issues. For the 72nd meeting, which took place during the academic year
2019-2020, the Institute decided to focus on the “consequences of climate change for
security and defence”. The participants were separated into six groups. Each group
had to work with an expert and write a report on a specific topic: the prevention
of the security dimensions of climate change, the link between climate change and
migrations, climate security at the United Nations, the prevention of climate-induced
armed conflicts, the inclusion of climate change in defence policies, and the role of
citizens in the anticipation of the harmful effects of climate change. The reports were
presented to the IHEDN in June 2020. The choice of climate change in an institution
under the supervision of the Prime Minister, as well as the selection of experts from
the Observatory and the DGRIS to teach the issue, provide a good indication of the
contemporary circulation of ideas on climate change and national security within the
French state and more specifically its elites.

The third initiative is the creation of a parliamentary mission on ‘“climate imbal-
ances and conflicts” at the National Assembly in 2019. Two deputies from the
Commission for Foreign Affairs, Mr. Alain David (Socialist Party) and Mr. Frédéric
Petit (Democratic Movement), heard from experts from the Observatory of Climate
Change Impacts on Defence and Security, and also from the French security commu-
nity, to produce a report on the linkage between climate change and armed conflicts.
On January 21st, 2021, an official report on the matter was published and presented
to the National Assembly (National Assembly 2021). After several pages dedicated
to various climate risks (droughts, sea level rise, extreme weather events), the docu-
ment criticises the lack of preparation of the main French security actors and military
personnel. To face the potential security consequences of these events, the deputies
advocate more specifically for an acceleration of adaptation efforts from the armed
forces and present them as currently unable to tackle future climate crises on French
territory. According to the mission, the resilience of military infrastructure should
be increased, since its protection guarantees the availability of the armed forces if
France’s territorial integrity is threatened by a climate crisis.
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Finally, the Ministry of the Armed Forces developed its own specific international
network on climate change and national security. We can identify two institutional
initiatives. The first one is the participation in the South Pacific Defence Ministers
Meeting (SPDMM). Though the initiative began in 2013, climate change began to
be a substantial part of the discussions in 2017, when France focused its attention on
the impacts of climate change in the region by 2030. The results, published in 2019,
focused on three elements: the resilience of critical infrastructure, the management
of rescue operations in cases of natural disaster, and the surveillance of maritime
spaces (Ministry of the Armed Forces 2019). Another national security initiative
is the constitution of a transatlantic network, the International Military Council on
Climate Security (IMCCS), in 2019. Led by French, Dutch and American think
tanks and military leaders, it aims at exploring the “high-order security risks” and
“geopolitical impacts” of climate change, as well as its impact on “military and
defense”, according to its first annual report published in February 2020, entitled
“The World Climate and Security Report 2020 (International Military Council on
Climate and Security 2020).

6.3 Human Security Perceptions and Policy Responses

In this section, I will show how climate change is constructed as a human security
issue in France and highlight the most salient governmental policy responses.

6.3.1 Discourses on Climate Change and Human Security
Risks

InFrance, the Ministry of Foreign Affairs develops a strong human security discourse,
as part of France’s diplomatic efforts on climate change following the 2015 Paris
Agreement. Indeed, after the withdrawal of the United States from the Paris Agree-
ment, President Macron attempted to impose France as a leader on the issue
through his involvement in international climate negotiations and also through his
participation in new international initiatives.

The first important perceived human security risk is food shortages, with a specific
focus on France’s partners in the Sahel region and in West-Africa. Before COP21, in
2015, France initiated a “4 per 1000: Soils for Food Security and Climate” Consor-
tium, conducted by the Ministry of Agriculture. Its goal is to improve climate
resilience through the development of new agricultural practices in certain areas
of the world, such as North Africa. The declaration of intention insists on how
new agricultural practices, such as carbon sequestration, may reinforce “agricultural
resilience” by durably protecting people from food shortages and land degradation
(Ministry of Agriculture and Food [MAAF] 2016).
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The second important risks that are addressed through a human security lens are
international humanitarian risks. Based on the issues presented in the documenta-
tion of the Ministry of Foreign Affairs, I propose this broad category to contain
all probable impacts of climate change on the population at the global level. This
includes a series of risks such as droughts, desertification, salinisation or floods
that need to be addressed collectively through cooperation mechanisms and inter-
national agreements. In 2017, France initiated an international initiative meant to
improve the international adaptation to climate change in the wake of COP21: the
Adapt’ Action programme. Under the supervision of the French Development Agency
(FDA), and with a budget of 30 million euros, its goal is to help 15 countries fulfil
the objectives of the 2015 Paris Agreement. It particularly applies to France’s part-
ners in Africa (for example Congo and Senegal) and in the Caribbean or in the
Indian Ocean (small island states such as the Dominican Republic and Madagascar)
(French Development Agency 2017). Moreover, it relies mostly on improved gover-
nance mechanisms, better environmental policymaking and innovative engineering
projects. As already identified in the national focus, the Adapt’ Action programme is
aimed at tackling climate risks—economic and human risks are explicitly mentioned
among the concerns (French Development Agency 2017). In this case, human secu-
rity risks cover a large variety of precarious living conditions that could be threatened
by climate-related events (difficult access to water, geological fragilities, etc.). The
Ministry of Europe and Foreign Affairs is currently trying to tackle the issue and
warns against the reduction of the “nutritional and health attributes™ of agricultural
goods due to climate hazards (Ministry of the Ecological and Inclusive Transition
2018a). France is also pressing the issue at the European level and is involved in
a European climate adaptation framework, the EU Adaptation Strategy, originally
formulated in 2009 and revised in 2018. It identifies several transborder risks that
need to be addressed by European countries, including economic risks and health
risks (European Commission [EC] 2018).

The third category encompasses health risks, which are also tied to France’s envi-
ronmental policies. They were indeed mentioned during the 2007 “Grenelle Environ-
ment”, which was a national initiative started by President Sarkozy to revise France’s
national environmental policies. Although the primary focus of the debate was an
ecological transition towards renewable energies, the very first working group of
the Grenelle was dedicated to climate change. The 2009 Grenelle I law connects
human security risks and climate change through its requirement to finance research
programmes on “infectious diseases and sanitary risks linked to climate change”.
The 2011 “National Adaptation Plan on Climate Change” also outlines the health
risks raised by climate change, especially those associated with the transportation and
conservation of food, or the new diseases that can occur, like Chikungunya, which
began to be imported into metropolitan France from the overseas territories in the
early 2010s. In the context of the COVID-19 pandemic, health risks became increas-
ingly important within the human security discourse because of their association with
climate change. This was particularly the case in the context of the discussion of the
fourth “Health and Environment Plan” in 2020 and 2021 conducted by the Ministry
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of the Environment and the Ministry of Health. Climate change is considered as one
of the triggers of the pandemic and is presented as a potential accelerator of future
diseases (MEIT 2020).

6.3.2 Policy Responses

To better address human security concerns in vulnerable areas, the French Ministry of
Foreign Affairs is involved in international civil-military partnerships and networks.
We can focus on two contemporary initiatives in the Sahel region, where France
is currently military involved (the Barkhane Operation, since 2014): the G5 Sahel
(national security aspects) and the Sahel Alliance (human security dimensions).

The G5 Sahel is an alliance between five Sahelian countries (Burkina Faso, Chad,
Mali, Niger and Mauritania) created in 2014. In 2017, France welcomed the adoption
of Resolution 2359 of the UNSC for the creation of the G5 Sahel Joint Force, which
reinforces the military missions conducted by the French armed forces in the area
since 2014. Quite absent from the 2013 UN Integrated Strategy, climate change
begins to be part of the UN framework on the Sahel region in the aftermath of COP21.
During a UNSC meeting on May 26, 2016, the Deputy Permanent Representative
of France to the United Nations, Alexis Lamek, highlighted the security challenges
that could be aggravated by climate change: “forced migration, political instability,
insecurity and the temptation of extremism” (Permanent mission of France to the
United Nations 2016). During the same meeting, the Special Representative of the
United Nations Secretary-General for West Africa and the Sahel (SRSG), Mohamed
Ibn Chambas, stressed the impact of climate change on potential food shortages and
security crises (Permanent Secretariat of the G5 Sahel 2016). Climate change became
a substantial part of the G5 Sahel’s doctrine in 2018 with a declaration on the matter
by the President of the G5 and President of Niger, Mahamadou Issoufou (Permanent
Secretariat of the G5 Sahel 2018). France played an important diplomatic role in
the international legitimisation of the debate on climate security in the Sahel with
other important statements on the matter at the UNSC on July 11, 2018 (Permanent
mission of France to the United Nations 2018) and on January 25, 2019 (Permanent
mission of France to the United Nations 2019). On January 20, 2020, President
Macron announced the creation of a “Sahel Coalition” between the G5 Sahel and
France, which could reinforce France’s climate security discourse in the governance
of the region. During the UNSC session that took place on February 23, 2021, he
further justified France’s involvement in the region by connecting climate change
and human security (President of the French Republic 2021).

Another international civil-military partnership is the Alliance Sahel, initiated by
France, Germany, and the European Union in 2017. It gathers together the members
of the G5 Sahel, European countries (France, Italy, Germany, Spain, the United
Kingdom), the European Union, the World Bank, the African Development Bank and
the United Nations Development Programme. Even if the Alliance presents itself as a
purely economic initiative, it identifies “rural development and food security” as one
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of its main missions (Alliance Sahel [AS] 2017). The connection between climate
change and agricultural production is highlighted in the presentation of the Alliance’s
development policy (AS 2018) as well as in the statements of the Alliance’s French
coordinator, Jean-Marc Gravellini, who establishes a clear link between poverty,
extreme climate events and terrorism (AS 2019). At the end of 2020, the Alliance
Sahel increased its financial involvement in the 10-year “Great Green Wall” project,
which is presented as a solution to protect Sahelian farmers from droughts and
prevent migration. Since 2013, a UN Integrated Strategy for the Sahel, endorsed by
the UNSC in June 2013, identifies security and development as the main issues in the
region, and this led to the creation of the United Nations Multidimensional Integrated
Stabilization Mission in Mali (MINUSMA).

The French government’s emphasis on human security at the international level
led to the creation of new international initiatives to better finance humanitarian
programmes and prevent human security risks under the framework of the UNFCC. In
particular, the French-led coalitions, “One Planet Summits”, have proven influential.
The first Summit took place in Paris exactly two years after the signature of the Paris
Agreement, on December 12, 2017. While the first meeting focused exclusively on
the financing of the ecological transition, that of 2018 witnessed the emergence of
a debate on the “protection of vulnerable populations” and their access to resilient
sources of energy (One Planet Summit [OPS] 2018). In the “Africa Pledge” that
concluded the 3rd meeting in Nairobi, this narrative on human security proved to
be as important as ecological transition: “this Summit focused on two key areas:
renewable energy access and protection of African ecosystems in order to foster and
support sustainable growth while improving the resilience of vulnerable populations”
(OPS 2019). The 2021 Summit in Marseille was partly dedicated to the small island
states and focused on the impact of climate change on local populations in these
areas. France’s overseas territories in the Pacific, such as Tahiti, are presented as
particularly vulnerable to climate-induced migrations due to sea level rise.

6.4 Ecological Security Perceptions and Responses
In this section, I will show how climate change is constructed as an ecological security

issue in France and highlight the most salient governmental policy responses.

6.4.1 Discourses on Climate Change and Ecological Security
Risks

Ecological security perceptions were already present within France’s climate policy
in 2007 and have continued to be important in climate policies in recent years.
The idea here is not only to adapt to climate crises, but to build the resilience of
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France’s infrastructures, cities or landscapes in order to prevent the destabilisation
of certain ecosystems. Because of the complexity of the issue, this narrative puts an
important emphasis on expert knowledge, and scientists are asked to prioritise certain
issues and orientate political actions. There is an analogy here with the role of the
Intergovernmental Panel on Climate Change (IPCC) in global climate governance.
Therefore, new scientific institutions and initiatives were created to fulfil this new
mission. In 2008, a National Observatory on the Effects of Climate Change (ONERC)
became part of the Ministry of the Environment in the aftermath of the 2008 Grenelle
conference. ONERC publishes annual reports on the effects of climate change in
France, but also participates in the production of risk indicators to prevent the harmful
effects of droughts or wildfires (Ministry of the Ecological and Inclusive Transition
2015). Between 2011 and 2015, a study named “France’s Climate in the XXIst
Century” was conducted by France’s meteorological agency (Météo-France) under
the supervision of the Ministry of the Environment’s Directorate General for Energy
and Climate (DGEC). Under the patronage of well-known climatologist and IPCC
expert Jean Jouzel, the team of scientists focused on the prevention of potential
floods and sea level rises (Ministry of the Ecological and Inclusive Transition 2015).
Finally, in 2018, the President created the High Council for Climate. This new and
independent advisory authority comprises twelve members and publishes an annual
critical report on France’s climate policies for the Prime Minister’s office. The first
report highlighted the insufficiency of France’s carbon reduction policies, but also
issued a general alert about the lack of resilience of France’s forests against the risk
of wildfires (High Council for Climate 2019).

From an ecological security standpoint, there is a clear emphasis on the prevention
of natural risks by certain governmental bodies. Several national policies mention
the necessity to enforce forest resilience, infrastructure resilience and territories
resilience.

The prevention narrative is particularly present within the “civil security” commu-
nity at the Ministry of the Interior, in charge of the rescue efforts in French territory.
However, since Hurricane Irma in 2017, we can see that the prevention of natural
risks has become part of a prospective approach to climate change with the publi-
cation of future scenarios and the creation of expert teams at the Ministry of the
Interior and the Ministry of the Armed Forces (Ministry of the Armed Forces 2018,
OCCIDS 2019; Ministry of the Interior 2018). On February 12, 2020, the Ecological
Defence Council (EDC), which gathers the Ministers in charge of ecological matters
under the direction of the French President, suggested changes to the current preven-
tive policies, especially regarding the risks of floods in metropolitan France. The
Ministry of Ecological Transition estimates that seventeen million French citizens
are currently exposed to flood risks (Ecological Defence Council 2020). The ECC
plans to guarantee the financing of the 1995 “Barnier Fund” dedicated to the financial
recovery of populations after an extreme weather event.

There is a discourse on the prevention of energy risks. France is dependent upon
nuclear power and has framed energy resilience as protecting its nuclear energy
infrastructure from climatic events. During the Summer of 2019, a massive heat
wave in France led to the stoppage of three nuclear reactors because the rivers were
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too warm to cool them, a situation already felt during a 2003 heat wave. In 2018, a
parliamentary inquiry committee on the safety of nuclear infrastructure highlighted
the lack of preventive action by France’s nuclear authorities regarding droughts and
heat waves and recommended an improvement of the current preventive framework
of the Nuclear Safety Authority (National Assembly 2018).

6.4.2 Policy Responses

As an answer to these growing ecological security concerns, the French government
began two separate initiatives to prevent urgent environmental and planetary risks.

The first initiative is the acceleration of the implementation of the Paris Agree-
ment. Indeed, the current governmental push toward the reduction of greenhouse gas
emissions and the mitigation of climate change relies more and more on a reminder
of the strict link between carbon emissions and environmental risks. This turn began
after the United States’ withdrawal from the Paris Agreement under the Trump admin-
istration. In the months following the US decision, the French presidency initiated a
sustained diplomatic effort to keep climate change on the agenda of global diplomacy.
This led to strong statements between 2017 and 2020 from French diplomats and
other officials, including the President himself, who regularly accused the American
government of denying climate change (President of the French Republic 2017). In
line with this rhetoric, the French government began to work on a bill to materialise
the decarbonisation of the economy and encourage others to follow its example.
As a result, the ecological security rhetoric is at the core of the 2021 “Climate and
Resilience” law. The text uses an emergency rhetoric and presents “resilience” as
the main purpose of the law, which leads to a synthesis between climate mitigation
and climate adaptation discourses. As a result, the text establishes a clear connection
between the reduction of carbon emissions and the prevention of the most harmful
ecological consequences of climate change (National Assembly 2021a).

The second initiative is an international measure named CREWS (Climate Risks
and Early Warning Systems), constructed in the aftermath of COP21. It gathers
more than forty countries and three international organisations: the World Bank
(through the Global Facility for Disaster Reduction and Recovery), the World Mete-
orological Organization and the United Nations International Strategy for Disaster
Reduction. Its objective is to build a mechanism to improve the resilience of Least
Developed Countries (LDC) and Small Island Developing States (SIDS) against
climate-related natural events and reduce global disaster mortality (Climate Risks
and Early Warning Systems 2018). During the early discussions on the produc-
tion of the plan, France’s diplomats also insisted on the involvement of the Green
Climate Fund in the programme. In 2019, at the United Nations, President Macron
particularly insisted on the necessity to finance the Fund and announced a doubling
of France’s contribution as well as an increased participation of several European
countries to compensate for the United States’ financial withdrawal (President of
the French Republic 2019). In 2020, France’s new contribution to CREWS is being
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discussed and the Ministry of Foreign Affairs is currently campaigning for it, since
it is considered a suitable way to manage natural and ecological risks at the global
level.

6.5 France’s Involvement in UNSC Debates

France has been one of the driving forces behind several discussions on the secu-
rity implications of climate change at the United Nations Security Council (UNSC).
Between 2007 and 2018, the French delegation sided with its European allies (the
UK, Germany, and Sweden) to continue the discussions on the security implications
of climate change during both the open debates (20 July 2011; 11 July 2018) or at
the “Arria Formula” meetings (Maertens 2021). A member of the Group of Friends
on Climate and Security since its launch by Germany in 2018, and a supporter of the
Climate Security Mechanism, France showed its support for multilateral solutions
to climate security through the co-creation of the Alliance of Multilateralism (again
with Germany) on April 2, 2019. During the 2019 open debate, which took place on
January 25, the French representative Anne Gueguen presented France’s risk-based
approach to climate security. She formulated three key recommendations: “risks to
international security posed by the impacts of climate change must become a central
element of the conflict prevention agenda”; ““a rigorous and regular analysis of these
risks is necessary and in the international public interest” and must be conducted by
the UN Secretary-General and the UNSC; and “this risk analysis must be accom-
panied by preventive measures that will be implemented by national Governments,
regional organizations, development partners and United Nations agencies” (Ministry
of Europe and Foreign Affairs 2019).

In 2020, the open debate that took place on July 24 again showed France’s
emphasis on the prevention of climate-induced international security risks and on
multilateral solutions to climate security issues. Before the debate, France took part
in a meeting on “Climate Security and Risks” in the Arria Formula on April 22
with Germany, the Dominican Republic, Estonia, Belgium, Saint Vincent and the
Grenadines, Niger, Tunisia, the United Kingdom and Vietnam. All countries called
for a “joint initiative to address climate-related security risks” and especially “con-
flict prevention” (Ministry of the Ecological and Inclusive Transition 2020). They
reiterated their statement on June 22 during a virtual meeting with UN Secretary-
General Antonio Guterres. During the open meeting, the Permanent Representative
of France to the United Nations, Nicolas de Riviere, stated that “it is important not
to forget the threats to international security linked to environmental risk, in partic-
ular to climate change and the destruction of natural biotopes, and to strengthen our
collective action on this matter”” (Ministry of the Ecological and Inclusive Transition
2020). Through its Representative, France also expressed its support for the appoint-
ment of a Special Envoy for Climate Security to strengthen the existing multilateral
framework on climate security (Ministry of the Ecological and Inclusive Transition
2020).
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The 2020 UNSC elections constituted a challenge for the involvement of France
and its European partners in the UNSC debates. Indeed, five UNSC non-permanent
seats were renewed and allocated to Norway, Ireland, Mexico, India, and Kenya. In
addition to the departure of the Belgian delegation, France lost one of its most valuable
allies on the climate security front with the end of Germany’s tenure. Indeed, even
if Ireland could be a valid European partner on the matter and had already indicated
that it would act as co-chair with Niger of a new UNSC Informal Expert Group
on Climate and Security, the cooperation between Germany and France had proved
to be efficient at the UNSC because of their influence within the European Union.
However, thanks to the involvement of the United Kingdom, a new open debate on
climate security took place on February 23, 2021 and was an occasion for France to
maintain and strengthen its claim for a more preventive and risk-oriented approach.
President Macron indeed acknowledged the “complex and undeniable” connection
between climate change and international security and pledged support once more for
the nomination of a UN Climate Security Envoy (President of the French Republic
2021). Thus, France seems to adopt a human security perspective in its foreign
policy approach to climate security at the UNSC, by focusing on the prevention of
humanitarian crises due to climate change. and leaving aside the more national and
ecological perspectives we identified at the domestic level. This aligns with France’s
call for multilateral solutions to the climate crisis, uttered in the various post-COP21
international climate meetings in the context of the failure of the American leadership
on the matter under the Trump administration.

6.6 Conclusion

In line with its declarations at the UNSC, France is developing its own perspective
on climate security thanks to the involvement of different governmental bodies in the
current national debate on climate change. In addition to the post-COP21 debate on
the national security implications of climate change in metropolitan France and its
overseas territories, I have witnessed the emergence of new perspectives on human
and ecological security. Therefore, I identify three discourses on climate risks in
France, which are all connected to the three main approaches to climate security iden-
tified in this chapter: climate-induced security risks (national security), humanitarian,
food and health risks (human security) and natural or ecological risks (ecological
security). While it would be a stretch to say that climate change shapes the domi-
nant understanding of security in France, it does provide additional elements to the
already existing conceptions of security within each agency or Ministry.

Moreover, in a context where the current French government supports climate
policies, especially within the UNSC, we can observe a growing interest in the secu-
rity implications of climate change both in internal and foreign affairs. Therefore, the
three security narratives are present and often intertwined within new programmes,
initiatives and institutions, which focus on the identification of emerging climate
risks. We can also see that France’s military involvement in vulnerable regions such
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as the Sahel and the Pacific has had an impact on the framing of climate change
in terms of national security, through its linkage with “hard security” issues (i.e.,
terrorism, violent conflict). This could lead to a militarisation of the issue and it
could marginalise other important approaches (the human and ecological impacts of
climate change). We can already see that military actors are getting more and more
involved in the current French-led international initiatives and dialogues on climate
security (especially in the Sahel region and in South-East Asia). Future research
tasks may try to show how these security narratives are received by the public in
France, and whether the grammar of security feeds the ongoing debate on the most
appropriate responses to global climate change.
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and 2020 and analyses whether and how it has had an impact on key government
policies, practices and institutions. Analysing parliamentary debates, governmental
reports and NGO publications and resting on a discursive securitisation framework,
the chapter finds that political climate security debates in Germany have increasingly
moved from a focus on ecological security towards articulating climate change as
a threat to human and international security. This specific discursive constellation
has predominately affected German foreign and development policy. Thus, concepts
such as comprehensive climate risk management or climate diplomacy have become
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7.1 Introduction

The additional greenhouse effect represents a danger of almost unimaginable proportions
for all of humanity. In contrast to the previous environmental hazards, it is a worldwide
threat, the local and regional effects of which can hardly be estimated at present.

(Deutscher Bundestag 1990: 88)

As the above quote from a 1990 report of the Enquete Commission on the Protec-
tion of the Atmosphere exemplifies, constructing climate change and other environ-
mental issues as an “existential threat”, “catastrophe” or “security issue” has a long
tradition in Germany (see Fig. 7.1 for a chronological overview). The beginnings
of the German environmental and climate security debate date back to the 1980s
and early 1990s, when scientists and scientific advisory bodies raised the alarm
about the threats posed by the “climate catastrophe” (DPG 1986) and other envi-
ronmental changes (Weber 2008: 59, 95). Together with increased media coverage
about its potentially catastrophic consequences (Der Spiegel 1986), the perception
of climate change as an existential threat soon found its way into the German Parlia-
ment (Bundestag) (Deutscher Bundestag 1989: 1; 1993: 2646). In the mid-2000s,
the climate security debate became even more central, when Germany participated
in the first United Nations Security Council (UNSC) debate on climate security in
2007 (UNSC 2007), and the German Advisory Council on Global Change (WBGU)
published a politically highly-influential report entitled “World in Transition: Climate
Change as a Security Risk” (WBGU 2007). Since that time, climate security has
become a major framing of the climate crisis in Germany. It has had tangible political
consequences in terms of policies, practices and institutional changes, which makes
Germany a particularly interesting case for studying the implications of constructing
climate change as a security issue.

As the chapter will show, while the resonance in the traditional security (i.e.,
defence sector) was limited, the effects of linking climate change and security were
more pronounced in the development and foreign policy sector. On the one hand, this
was due to the popularisation of specific climate security framings (human and inter-
national security) that made new climate policies in these sectors both conceivable
and necessary. On the other hand, actors in the development, and especially in the
foreign policy, sector also eagerly took up the new framing themselves. Eventually,
this transformed the political understanding of climate change in Germany from an
environmental issue towards a key development and foreign policy objective (von
Lucke 2020; von Lucke/Hardt 2022). The most visible manifestation of this transfor-
mation has been Germany’s increasingly active role in the UNSC debates on climate
security. Thus, Germany not only initiated the second UNSC debate in 2011 (UNSC
2011, a), but also made climate security the heart of its thematic campaign when it
again became a non-permanent member of the UNSC in 2019/2020 (Auswértiges
Amt 2018a, 2019b, g).

In the following, I make sense of these developments by analysing the German
climate security debate, building on a discursive and broad securitisation framework
(Diez et al. 2016: 19). In contrast to narrow approaches to securitisation that focus
exclusively on how threat constructions legitimise “extraordinary measures” (Buzan
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et al. 1998), I take any political consequences that, without referring to the security
dimension, would not have seemed legitimate as evidence of a successful securiti-
sation (Trombetta 2008). Moreover, I subsume any articulation of climate change as
an existential threat or risk under the term “climate security debate”. Thus, the word
“security” does not necessarily have to appear explicitly (Buzan et al. 1998: 27); i.e.,
articulations that depict climate change as a threat, danger or risk' to certain referent
objects can also be part of this debate. My analytical approach distinguishes between
different climate-security discourses (see also von Lucke 2020; Diez et al. 2016),
namely “human security” (individuals and groups as referent object), “national secu-
rity” and “international security” (the state or international order as referent object)
as well as “ecological security” (ecosystems, nature as such as referent object). In
the overall theoretical framework of this book (see Chap. 1), we do not explicitly
discuss “international security” as a separate security conception. However, due to
the emphasis in the German debate on the global character of the threat and on inter-
national responses to climate security challenges, and the noticeable lack of narrow,
militarised national security concepts, I do add this conception in the German case
study.

I assess the prevalence of different discourses based on the secondary literature,
as well as on the frequency and prominence of associated arguments in parliamen-
tary debates, reports, policies and speeches of key politicians.? I also assume that
the dominance of specific climate security discourses encourages quite different
political consequences. These can range from preparing the military for possible
“climate wars”, stepping up development aid or climate risk management measures,
to improving domestic or international climate mitigation policies or strengthening
climate diplomacy efforts (Trombetta 2008, 2011; Floyd 2012; von Lucke 2020:
28-30).

The overarching research objective is to better understand how exactly political
actors (including policy makers, NGOs and think tanks) have articulated climate
change as a security issue in Germany; i.e., which climate security discourses
prevailed, and how this has impacted policies, practices and institutions in key polit-
ical sectors. Empirically, the chapter draws on an analysis of primary and secondary
sources (see especially von Lucke 2020; Diez et al. 2016) and focuses on the period
between 2007 — when the climate security debate gathered particular momentum —
and 2020 (and partly 2021) — when Germany’s non-permanent term in the UNSC
ended. The chapter is structured as follows: Sect. 7.2 focuses on how climate change
has been constructed as a security issue in Germany and distinguishes between the
abovementioned discourses, e.g., human security, international/national security and
ecological security. Sect. 7.3 then takes a closer look at the political and institutional

! Future-oriented climate-risk constructions, riskification and resilience approaches play an increas-
ingly important role in political debates about climate change (Diez et al. 2016: 13-19; see also
Corry 2012; Oels 2011), which is why I include references to climate risk in the analysis of this
chapter.

2 The analysis of this chapter draws on the research and findings of earlier books (von Lucke 2020;
Diez et al. 2016) and on systematic internet searches of the websites of key German ministries and
institutions (see also von Lucke et al. 2021).
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consequences of this specific discursive constellation and discusses Germany’s role
as a non-permanent member of the UNSC in 2019/2020. The chapter concludes with
a summary of the main findings and a brief reflection on the normative implications
of the climate security debate in Germany.

7.2 Analysing Climate Security Discourses in Germany

In the following section, I explore which of the above-mentioned climate security
discourses, i.e., threat constructions related to climate change, have prevailed in
Germany and how the relationship between them has changed over time. This is
mainly based on a discourse analysis of parliamentary debates and key reports and
policies by governmental and non-governmental actors.

7.2.1 From Ecological to Human and International Security

After the beginnings of the climate security debate in the late 1980s, the German
Parliament and several non-state actors, including scientists, repeatedly discussed
the security implications of climate change during the 1990s (Deutscher Bundestag
1975: 18328; 1992: 15; 1993: 2646; Carius/Lietzmann 1998) and 2000s (Rotte 2001;
Brauch 2002; Deutscher Bundestag 2004: 8374). In the beginning, ecological secu-
rity considerations still played an important role and constructed climate change as
threatening nature as such, destabilising the global ecosystem and eventually endan-
gering all of humankind (Deutscher Bundestag 1993: 12646). For instance, a 1989
parliamentary debate argued that “The threat to the Earth’s atmosphere endangers
life on Earth if the present trend is not fully and comprehensively halted” (Deutscher
Bundestag 1989: 1). Likewise, a 1993 debate highlighted the fact that many species
were at the brink of extinction (Deutscher Bundestag 1993: 12658), and a 1995
debate made it clear that “expected climate change would affect nature in drastic
ways” (Deutscher Bundestag 1995: 812).

Besides articulations in Parliament, several NGOs and church organisations such
as Diakonie Katastrophenhilfe or Brot fiir die Welt repeatedly emphasised the threats
of climate change for certain ecosystems, often highlighting humankind’s respon-
sibility for creation, and linking ecological security articulations to climate justice
narratives (Brand et al. 2009: 13; Diakonisches Werk der EKD e.V. et al. 2008: 77ff).
For instance, a 2008 Diakonie report warned that “the expected global increase in
temperature will have an impact on many ecosystems”, and that “there is very high
confidence that recent warming is already strongly affecting all terrestrial biological
systems” (Diakonisches Werk der EKD e.V., Germanwatch, and Brot fiir die Welt
2008: 77). Nonetheless, throughout the late 2000s and 2010s, ecological security
and concerns for nature as such gradually became less influential as a standalone
discourse, especially at the high-politics level, i.e., in mainstream political debates,
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and the focus shifted towards more direct threats to humans or political bodies.
Thus, even though ecological security arguments have remained part of governmental
reports (Federal Development Ministry 2017a: 19, 23; BMU/Schulze 2019: 2; UBA
2019: 138ff; Bundesregierung Deutschland 2019), they are mainly supporting other
climate security discourses and have ceased to be at the forefront of climate security
debates.

Thus, when the political discussion on the security implications of climate change
gathered more momentum in the late 2000s and early 2010s, the focus in Germany
increasingly shifted towards constructing climate change as a threat to human
and international security (see Harrington, this volume, who observes a similar
development in the UK). A first trigger for this transformation of the debate was
the 2003 “Pentagon Study” on abrupt climate change scenarios (Schwartz/Randall
2003). It particularly discussed the consequences of climate change for national and
international security, was frequently cited in German parliamentary debates (see
for example Deutscher Bundestag 2004: 8374), and eventually foreshadowed the
increased attention on climate change as a threat to international peace and security
at the UN level since 2007 (UNSC 2007a). At the same time, a range of academic
(Barnett/Adger 2007; Seiler 2011; Scheffran et al. 2012; Brauch et al. 2009) and non-
governmental reports (Germanwatch 2011; Seiler 2011; Jakobeit/Methmann 2007)
increasingly focused on the human security implications of climate change. While
all this helped to amplify attention for climate change and security in Germany,
arguably the most important trigger was the WBGU report of 2007 (WBGU 2007).
This constructed climate change as a risk to human security (WBGU 2007: 20),
yet also drew connections between localised dangers for individuals and international
security (WBGU 2007: 1-2). It also included detailed recommendations for policy-
makers (WBGU 2007: 250ff) and was widely cited in parliamentary debates and
other governmental reports in Germany (Deutscher Bundestag 2010: 6855; 2007b:
13389).

Thus, from 2007 onwards, key political actors such as the then Foreign Minister
Frank-Walter Steinmeier, Development Minister Heidemarie Wieczorek-Zeul or the
Minister of State at the Foreign Office Cornelia Pieper (Steinmeier/Miliband 2008;
Steinmeier 2007b, 2014; Pieper 2011; UNSC 2007: 19), as well as influential reports
by ministries and non-governmental organizations (adelphi 2009, 2012; Federal
Development Ministry 2007; Auswiértiges Amt 2007, 2011, 2013; Carius et al. 2008)
have repeatedly urged that the security implications of climate change be taken seri-
ously. In the following section, I take a closer look at how the human and the inter-
national security discourses in particular have become central to the debate and thus
helped to transform the dominant understanding of climate change in Germany.
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7.2.2 Climate Change as a Risk to the Human Security
of Southern Populations

Overlapping with the wider merging of development and security and the popu-
larisation of human security approaches (see Pospisil 2009; Tschirgi et al. 2010;
Merkel 2010), but also reinforced by research institutions and NGOs (Germanwatch
2009; Jakobeit/Methmann 2007; Seiler 2011; World Bank 2012), the human security
implications of climate change have become a core framing in Germany (Deutscher
Bundestag 2007: 13389), as this quote from the WBGU report exemplifies:

Rising global temperatures will jeopardize the bases of many people’s livelihoods, especially
in the developing regions, increase vulnerability to poverty and social deprivation, and thus
put human security at risk (WBGU 2008: 8).

The focus on this broad, non-traditional security conception is not surprising, given
Germany’s hugely problematic past concerning nationalism and military involve-
ment (e.g., starting two world wars) and the resulting reserved security culture
that focuses on shared understandings of sovereignty, international cooperation,
multilateralism and (preferably civilian) preventive conflict management strategies
(Bockenforde/Gareis 2014).

While debates also acknowledged human security challenges for the German
population (Deutscher Bundestag 2008: 21069), the attention was mainly on how
the direct physical effects of climate change would threaten “poor” populations in
the Global South (Federal Development Ministry 2007; Deutscher Bundestag 2007a:
10951):

If we see the consequences of such disasters in an industrialised country with existing
infrastructure and a certain level of prosperity, then, of course, is it all the more apparent
what that means for Africa, parts of Asia or Latin America [...]. There, climate protection
is a matter of life and death (Deutscher Bundestag 2013: 31291).

Underlining this specific focus on human security in the Global South, the German
Ministry for Development (BMZ) and its head at that time, Heidemarie Wieczorek-
Zeul (1998-2009, Social Democratic Party, SPD), played key roles in the course of
the climate security debate (Bohnet 2015). Wieczorek-Zeul represented Germany
(as well as the EU) in the first UNSC debate on climate change in 2007 — which had
been convened by the UK, which since 2007 had also become increasingly engaged
with climate security (see Harrington, this volume) — where she firmly welcomed the
UNSC discussing the security implications of climate change (UNSC 2007: 19). She
emphasised the vulnerability of poor populations in developing countries (UNSC
2007: 20) and demanded that the “security implications of climate change should
receive more attention” particularly in the context of conflict prevention (UNSC
2007: 19). Foreshadowing a growing focus on climate risk constructions in Germany,
Wieczorek-Zeul also made clear that the world needed a “global framework of risk
management” and a focus on “preventive diplomacy” (UNSC 2007: 20).
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Mirroring these articulations in the UNSC, the emphasis of the climate-security
debate in Germany in the late 2000s and early 2010s was on urging the government
and the world to adopt ambitious climate measures, but also on mainstreaming the
human security implications of climate change into German and international devel-
opment cooperation efforts (Carius et al. 2008: 16; Federal Development Ministry
2013a). A specific focus was on preventing human security crises by supporting
local actors in their adaptation to climate change (Bundesregierung Deutschland
2008: 7), increasing their adaptive capacity and resilience (Federal Development
Ministry 2013), and by improving the (risk) management of disasters, including the
establishment of climate insurance schemes (Carius et al. 2008: 53-54; GTZ 2008;
Hannen 2012: 12; GIZ 2011; Federal Development Ministry 2015: 9, 18).

In the mid-2010s, the climate security debate lost some momentum, not least
due to the change in the governing coalition to a more economic friendly CDU
(centre-right)-FDP (liberal-right) government in 2009, including a newly appointed
Minister for Development — Dirk Niebel (FDP) (2009—2013) — who focused less on
climate change in general and the human security implications in the Global South in
particular (von Lucke 2020: 150). However, the reinvigoration of the general climate
debate by climate activists such as Greta Thunberg and Fridays for Future, as well as
dire scientific warnings such as the 2018 Intergovernmental Panel on Climate Change
(IPCC) Special Report on Global Warming of 1.5 °C (IPCC 2018), have contributed to
arevival of the climate security debate in Germany, particularly since 2018. Within the
human security-focused discourse, the attention has remained on the direct physical
threats of climatic changes for vulnerable populations in the Global South. Thus, a
number of governmental reports highlighted the dangers of extreme weather events,
droughts, heatwaves and sea level rises (Federal Development Ministry/Miiller 2019;
Federal Development Ministry 2019d: 5; Auswirtiges Amt 2019g) that could lead to
losses of livelihoods and arable land, resource scarcity, food insecurity, famines and
a growth in global poverty (Federal Development Ministry 2017a: 20, 99; 2019b: 4;
Auswirtiges Amt 2017: 24; 2019: 3).

The consequences of climate change become visible first and foremost in developing coun-
tries. And within these countries it is the poorest who suffer most — through lost harvests,
dwindling groundwater supplies, or when storms destroy their houses (Federal Development
Ministry 2019b: 4).

In terms of threatened groups and individuals, most reports particularly singled
out people in Africa (Federal Development Ministry/Miiller 2019; Sachverstéandi-
genrat 2019: 22-23), women, minorities, indigenous people (Auswértiges Amt 2019:
10; Federal Development Ministry 2019a: 15; d: 1; Deutscher Bundestag 2019:
1), and inhabitants of small island states (Auswértiges Amt 2017; 2019a: 1; d: 1;
Federal Development Ministry 2019d: 5). Beyond this emphasis on the Global South,
concerns for the human security of people in Germany slightly increased towards
the end of the 2010s (BMU 2018: 14; UBA 2019: 32-33; Bundeswehr Journal 2018:
1-2), yet still were less prevalent than the focus on the Global South.
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Eventually, human security-focused arguments have become a key framing of
climate change in Germany and have largely incorporated the ecological security
discourse. Consequently, climate change has increasingly ceased to be acknowledged
as an environmental issue, but instead has become a central priority of Germany’s
development programmes (see also Sect. 7.3.1).

7.2.3 Climate Change as Threatening International Peace
and Security

Climate change as a threat to international security has also played an increasingly
important role in Germany since 2007, not least due to the WBGU recommenda-
tions (WBGU 2007: 205) and the growing climate security debate within the UN
organisations where key political actors (particularly in the foreign policy sector),
increasingly connected human security issues on the local scale, such as extreme
weather or resource scarcity, with global peace and security as well as (in)stability
(von Lucke 2020: 231, 239). A common concern was that extreme weather events,
resource scarcity and deteriorating living conditions (i.e., threats to human security)
could sooner or later destabilise already fragile states and societies, leading to migra-
tion, conflicts or geopolitical tensions, which could eventually threaten neighbouring
states, and regional and international security (Deutscher Bundestag 2009: 604;2011:
17991). The Foreign Office in particular, and then Foreign Minister Frank-Walter
Steinmeier, frequently articulated climate change as an issue of international secu-
rity and, for instance, in 2008 in a much-noticed statement together with UK Foreign
Secretary David Miliband, called it a “stress multiplier” with “important conse-
quences for peace and security” (Steinmeier 2007, 2007a, b; Steinmeier/Miliband
2008). Additionally, in 2007 the Minister of State at the Foreign Office, Gernot Erler,
made it clear that “environmental and climate policy are an elementary part of security
policy” (Federal Environment Ministry 2007). In this context, Germany also sought
to establish the theme at the UN level and in the EU (in 2007 Germany held the EU
Council Presidency) (Steinmeier 2008), and in 2008 contributed to an influential EU
strategy paper on “Climate Change and International Security” (Solana/European
Commission 2008).

Since 2011, the focus on climate change as a threat to international security became
even more influential and was firmly integrated into German foreign policy (Inter-
view 2015; Auswirtiges Amt 2011). In this context, the Foreign Office collaborated
closely with the environmental think tank “adelphi”. Specialising in climate, envi-
ronmental and development issues, adelphi was amongst the first and most influential
non-governmental organisations to explore the climate-security angle in Germany
(adelphi 2012, 2013; Auswirtiges Amt/adelphi 2017). A key outcome of this collab-
oration were the concepts of “climate foreign policy” and “climate diplomacy”
(adelphi 2012, 2013; Auswirtiges Amt/adelphi 2017; Pieper 2011), which aimed
at building momentum for a comprehensive climate agreement by 2015, but also
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sought to establish the security implications of climate change in international fora
and especially in the UNSC (adelphi 2012: 8).

Besides linking climate security to foreign policy and diplomacy, the debates on
the implications of climate change for international peace and security also gradually
included more traditional security concerns. Mirroring the rise in importance of
climate security matters in the leadership of armed forces around the world in the
late 2010s (Givetash 2019; Brock et al. 2020), such articulations increasingly also
appeared in policies of the Ministry of Defence (BMVg). Reports feared that climate
change would cause or exacerbate violent conflicts (Deutscher Bundestag 2019a: 1, 2;
BMVg 2019b), increase instability (BMVg 2019: 2; b: 1; Deutscher Bundestag 2019:
1), or drive migration (Auswirtiges Amt 2019: 3, 9; Bundesregierung Deutschland
2019: 2; BMVg 2020a). Eventually, climate change could lead to geopolitical and
resource-based tensions (Auswirtiges Amt 2019: 4, 10; b: 1), and become a “catalyst
for conflicts™ (Auswirtiges Amt 2019: 4; f: 2), particularly in Africa, e.g. in South
Sudan (Planungsamt der Bundeswehr 2018: 15), or in the Arctic (BMVg 2019; c:
1-2).

However, despite this slightly intensified focus on traditional aspects of interna-
tional security, in accordance with the broad understanding of security in Germany,
most reports did not conceptualise climate change as a direct cause of insecurity or
conflict but mainly as a “risk multiplier” which, in conjunction with other stressors,
could increase the likelihood and intensity of conflicts, instability and migration
(Bundeswehr 2019: 15; Auswirtiges Amt 2019¢g: 1; Deutscher Bundestag 2019: 2).
Consequently, most debates on climate change as a threat to international security
have remained in the foreign policy sector and are aimed at mainstreaming this threat
perception into international institutions.

In 2011, during its term as a non-permanent member (2011-2012), Germany
organised the second debate on climate change and the “maintenance of international
peace and security” in the UNSC (2011a, b). In a letter addressed to the Secretary
General (UNSC 2011), the Permanent Representative of Germany to the UN, Peter
Wittig, stressed that “the impacts of climate change on peace and security are already
tangible” and that climate change was a “risk multiplier” concerning armed conflict,
especially in already fragile countries in the Global South (UNSC 2011: 2). In his
capacity as national spokesperson, he further emphasised Germany’s concern for
developing countries, especially the small island states, and made clear that “For
them the security dimension of climate change is crystal clear” (UNSC 2011a: 21).
He also underlined the importance of preventive action and the fear that localised
conflicts could eventually get out of control and destabilize “whole regions”, which
is why he urged the UNSC to act in order to “prevent crises before they become
acute” (UNSC 2011a: 21). Complementing these efforts in the UN system, Germany
raised climate security issues during its Presidency of the G7 and included the topic

3 The phrase “catalyst for conflicts” was originally coined in a report of the US think tank CNA
in 2014 and has since become a common catchphrase in climate security debates (CNA Military
Advisory Board 2014).
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in the final communiqué of the Foreign Ministers’ Meeting in 2015 (Auswirtiges
Amt 2015).

Articulations of climate change as a threat to international security have remained
central until 2021. The Foreign Office has repeatedly warned about the danger of
climate change for international peace and security (Auswirtiges Amt 2017: 19;
2018;2019g), and Foreign Minister Heiko Maas in particular (SPD, since 2018), has
made tackling the threats of climate change for international security a cornerstone
of his tenure (Auswirtiges Amt 2019e, f, 2020b, d). Thus, together with the human
security framing, this discourse has become increasingly influential in Germany,
which has had a profound impact on how political actors understand climate change
and design political countermeasures.

7.3 Political and Institutional Impact: Strengthening
Climate Foreign Policy and Risk-Based Climate
Development Approaches

In this section, I take a closer look at how the discursive transformation of climate
change in Germany from a mainly environmental issue and a danger to ecological
security towards a threat to human and international security has affected concrete
policies and practices. Key examples are an increasing focus on risk management
schemes and insurance solutions in the development sector, as well crisis preven-
tion and climate diplomacy programmes at the Foreign Office, including Germany’s
attempts to establish climate security practices at the UN level. While the changes
cannot be narrowed down exclusively to these sectors, I focus specifically on the
development, climate and energy policy, defence, and foreign policy sectors because
the effects have been most pronounced here (see von Lucke 2020: 42, 142).

7.3.1 Climate Security in the Development Sector: Towards
a Riskification of Climate Change in the Global South

The widespread securitisation of climate change as a risk to the human security
of “poor and vulnerable” Southern populations has established climate change as
a key part of German development policy and has had a profound impact on the
work of central ministries and agencies such as the BMZ and the German Devel-
opment Agency (GIZ). Thus, in order to manage (and possibly prevent) some of
the perceived dangers of climate change for human security, a specific emphasis
in BMZ policies has been on “comprehensive climate and disaster risk manage-
ment” (Federal Development Ministry 2019d: 7-9), which is also at the core of a
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programme of the GIZ on “Climate Risk Management — Concepts, Instruments,
Effects” (Federal Development Ministry 2019b: 2; GIZ 2020). In more detail, the
BMZ’s strategy includes preventive measures and early warning approaches (Federal
Development Ministry 2019: 1; a: 1; d: 15) and aims at furthering the resilience of
vulnerable groups, corporations and states (Federal Development Ministry 2019a:
1; 2021; Federal Development Ministry/Miiller 2019). In this context, the BMZ has
cooperated closely with the renowned Potsdam Institute for Climate Impact Research
(PIK) and has initiated a series of events, starting with the “Berlin Insights Series on
Climate Change and Development” in January 2021 (Potsdam Institute for Climate
Impact Research 2021), which particularly aimed at assessing the risks of climate
change in the Global South.

A core philosophy of the BMZ’s efforts on climate change is a “networked
or comprehensive approach” to human security (Federal Development Ministry
2017a: 2, 4, 24). To implement its climate security goals, the BMZ has pledged
to increase Germany’s international climate financing to four billion per year until
2020 (Federal Development Ministry 2017a: 107; 2019b: 8) and supports several
concrete programmes. Examples are the “Global Adaptation Commission” (Federal
Development Ministry 2019c: 2), the “Global NDC Partnership” (Federal Develop-
ment Ministry 2017: 6), the “Sendai Framework” (Federal Development Ministry
2019d: 6), the “Global Initiative [for] Disaster Risk Management” (GIKRM) (Federal
Development Ministry 2019d: 7), or the “G7-Initiative Climate Risk & Early Warning
Systems” (CREWS) (Federal Development Ministry 2019d: 15). In addition, the
BMZ has increasingly begun to accept migration as a preventive strategy that could
alleviate some of the human security problems caused by climate change (Federal
Development Ministry 2019d: 17). In this context, Germany was a member of the
“Nansen Initiative” from 2012 to 2015 that strove to establish an agenda for the
protection of people displaced by disasters or climate change (Federal Development
Ministry 2017a: 106; Nansen Initiative 2015), and chaired the “Platform on Disaster
Displacement’™ from 2016 to 2017 (Federal Development Ministry 2017a: 106). The
move away from handling migration as a threat and towards seeing it as part of the
solution constitutes an important change in perspective, which migration scholars
have been recommending for some time, because it can help to bring about a less
confrontational stance on human mobility (Black et al. 2011).

Finally, a particular emphasis of Germany’s climate development policy has been
on “risk transfer” and climate insurance schemes. Thus, in 2017, Germany, together
with the G20 and V20 (Group of the Poorest and most Vulnerable Countries), founded
the “InsuResilience Global Partnership” (Federal Development Ministry 2017a: 98,
99; 2019a, c: 2). The initiative wants to establish climate finance and insurance as
an important part of comprehensive climate risk management strategies. The goal
is to strengthen the resilience of states and people in the face of disasters and to go

4 At: https://disasterdisplacement.org/ (15 October 2022).
S At www.insuresilience.org (15 October 2022).
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from “ex-post” to “ex-ante” disaster support (Federal Development Ministry 2019: 1;
2019a: 1). The BMZ has so far financed InsuResilience with €450 million (Federal
Development Ministry 2019a: 2) and according to its “Vision 20257, the initiative
sets itself the goal of insuring 500 million poor people, covering 150 million directly
through microinsurance, and covering ten per cent of annual climate and disaster
damages in the V20 (Federal Development Ministry 2019a: 2). In this context the
BMZ also supports the “Insurance Development Forum” (IDF) of the United Nations
Development Programme (UNDP) (Federal Development Ministry 2019a: 2).

Given the still-strong role of the climate-related human security discourse in
German political debates, it seems very likely that climate (in)security and climate
risk management strategies will continue to play an important role in Germany’s
development sector.

7.3.2 Climate Security in the Climate and Energy Sector: The
Importance of Ecological Modernisation and Climate
Justice

Climate security discourses played a role when it came to putting climate change
on the political agenda in the first place, and especially in the late 1990s and 2000s
contributed to legitimising important climate policies. Important examples are an
Ecological Tax Reform (Deutscher Bundestag 1998: 1) and a Renewable Energy Law
(Bocher/Toller 2012: 59; Deutscher Bundestag 2000: 1, 18), both adopted by the then
governing coalition of the centre-left SPD and the Green Party in 1999/2000. Later,
policy-makers and institutions particularly relied on climate security framings to rally
support for renewable energies (BMU et al. 2007). And although the final trigger was
the nuclear catastrophe in Fukushima (Droge 2016: 17), climate (and energy) security
arguments helped to legitimise the phase-out of nuclear energy and the German
Energy Transition from 2011 onwards (WBGU 2007: 1-9; Bundestagsfraktion 2008:
3; BMU et al. 2007: 1).

However, although securitising climate change contributed to these developments,
and over 71 per cent of German citizens saw climate change as a major threat in 2019
(Pew Research Center 2019), it is difficult to single out climate security discourses
as the main force when it comes to legitimising climate and energy policy. Thus,
especially in the second half of the 2010s, climate policy in Germany was mainly
framed in terms of global justice, regulatory and energy policy, or as economic
imperative or opportunity (Federal Environment Ministry 2016: 7; BMU 2018: 6,
10; Deutscher Bundestag 2019). In line with the influential “ecological modernisa-
tion” narrative (Janicke 2008), a key motive is to modernise the economy through
climate measures (Federal Environment Ministry 2016: 7) and to avoid negative
consequences, such as economic and social damage, by taking early action (BMU
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2018: 17) and strengthening resilience as well as adaptation efforts in Germany (UBA
2019: 6,245, 251; Bundesamt fiir Bevolkerungsschutz und Katastrophenhilfe 2019a;
Federal Environment Ministry 2018).

Not least because of the rise of social movements, climate justice narratives
have become even more influential since 2018. Often combining® the call for more
just climate policies with securitising portrayals of climate change as “breakdown”,
“emergency”’, “catastrophe”, or “apocalypse” (Fridays for Future 2020; Extinction
Rebellion 2019), these movements successfully reinvigorated the climate debate
in Germany. They contributed to the adoption of the 2019 Climate Package and
encouraged more than 40 German communities to declare a “climate emergency”
by February 2020 (UBA 2020). Reacting to a lawsuit by environmental organisa-
tions and members of Fridays for Future (Ring 2021), in April 2021 a high-profile
verdict of the German Constitutional Court further underlined the importance of the
climate justice framing (and possibly the utility of combining it with securitising
articulations in order to increase attention). Referring to Article 20a of the German
Constitution and the precautionary principle, the court ruled that parts of the German
climate law were unconstitutional because they passed undue mitigation burdens
onto future generations (Bundesverfassungsgericht 2021), which in turn forced the
German government to amend its climate law (Tagesschau.de 2021).

It remains to be seen whether securitising articulations will again become more
relevant for legitimising domestic climate policy in Germany under the coalition
government of SPD, Greens and FDP newly elected in the fall of 2021. The growing
focus on the severe climate change implications for Germany in recent debates
and reports (BMU 2018: 14; UBA 2019: 32-33; Bundeswehr Journal 2018: 1-2) —
including the 2021 flood disaster (bpb 2021) — could indicate that this might be the
case, especially when it comes to adaptation, disaster response and civil protection
policies (UBA 2019: 6; Bundesamt fiir Bevolkerungsschutz und Katastrophenhilfe
2019, b). The newly intensified debate — following Russia’s February 2022 attack
on Ukraine — about the importance of renewable energies as “freedom energies”
(Lindner 2022), which could reduce Germany’s dependence on Russian fossil fuels
and ensure its energy security, could also again strengthen the climate and energy
security debate.

6 For a more thorough discussion of combining climate justice arguments with securitisation see
von Lucke et al. (2021: 55ff) or the chapter on St Vincent and the Grenadines in this book.
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7.3.3 Climate Security in the Defense Sector: Greening
the Military and “Networked Approaches to Security”

In stark contrast to countries such as the United States (see Briggs, this volume),
narrow and militarised national security conceptions of climate change have never
gained a strong foothold in Germany. Nevertheless, the prevailing discussion of the
dangers of climate change for international peace and security has had some impact
on the German defence sector, especially in the second half of the 2010s.

Before the late 2010s, the BMVg and the German Armed Forces (Bundeswehr)
only occasionally participated in the climate security debate (Interview 2014,
2015a). While some reports explored the security implications of climate change
(Planungsamt der Bundeswehr 2012; Bundeswehr 2012, 2014), the tenor in the
defence sector was that this was not a matter for the military, but had to be solved
by civilian actors and approaches (Bundeswehr 2012: 7; 2014). This changed some-
what from 2016 onwards. While they still primarily see climate change as an issue
to be tackled by civilian actors and international climate policy (BMVg 2019b: 1),
the BMVg and the German Armed Forces have begun to accept a limited role for
the defence sector and the military within the “networked approaches to security”,
preventive climate foreign policy and the increasing links between development and
security (BMVg 2016: 42; 2017: 2). After the brief mention of climate security in a
2016 “White Book on Security Policy and the Future of the Armed Forces” (BMVg
2016: 2; 2019), there are growing attempts to gather expertise on climate security
within the BMVg (2019b: 2). This includes calls for the Bundeswehr to “recog-
nize the problem of climate change as a concrete security threat” (BMVg 2019:
2) and to prepare for changed mission scenarios (BMVg 2019b). In this context,
the BMVg also discussed the possibility of increased military deployments within
NATO to manage migration flows or to deliver humanitarian aid if global warming
exceeds two degrees (BMVg 2019: 2). Moreover, a few reports discussed the like-
lihood of increased demand for domestic support by the Bundeswehr in the case
of climate-induced disasters in Germany (Bundeswehr Journal 2018). At the end of
2020, following the dominant focus on prevention in Germany, the BMVg, together
with the Foreign Office and the University of the Armed Forces in Munich, started
a project on using artificial intelligence for the early detection of crisis, which also
intends to look at the security implications of climate change (BMVg 2020).

Institutionally, climate security debates also led the BMVg to issue a “sustain-
ability report” in 2018, hence partly engaging in the narrative of “greening the mili-
tary”, which has become more influential in other countries as well (see the chapters
on the UK and US in this book) (BMVg 2018: 19ff; US Navy 2016). The 2020
version of the sustainability report includes a whole chapter on climate change, which
reaffirms Germany’s general dedication to abate climate change and underlines the
commitment to reduce the emissions of the German military (BMVg 2020b: 13-15).
In this context, the BMVg and the Armed Forces have continued to discuss how
higher temperatures during missions in Africa will affect the military readiness of
the German Armed Forces in the future (Bundeswehrverband 2021). Beyond that, on
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26 June 2018 the BMVg organised a “Strategic Forecast: The Artic Dialogue”, which
discussed the impacts of climate change in this region, but also questions related to
security policy (BMVg 2018a: 1). Further, on 18 June 2019, it held a networking
meeting on future scenarios in the context of climate change (BMVg 2019: 1) and
in August 2019 Germany participated in a meeting of EU defence ministers on
connections between climate change and defence issues and its relevance for NATO
cooperation (BMVg 2019a).

Nevertheless, despite this growing relevance of climate security in the defence
sector, and not least due to the longstanding reservations about narrow national
security conceptions and the use of military force in Germany, the defence-related
climate debate is still much less intense than in other countries (see e.g. Esteve, and
Briggs, this volume). However, in response to Russia’s attack on Ukraine in 2022,
Chancellor Olaf Scholz (SPD) announced a sea change (Zeitenwende) in Germany’s
defence policy, including a €100 billion special fund for the armed forces and a
substantial increase in the annual spending on defence (Scholz 2022). This could
facilitate a greater openness towards national security conceptions and the use of
military force and thus gradually also strengthen the importance of the defence sector
in climate security debates in Germany.

7.3.4 Climate Security in the Foreign Policy Sector: The Rise
of Climate Diplomacy and Germany’s Efforts
as a Non-Permanent Member of the UNSC (2019-2020)

In line with the increasingly important framing of climate change as a threat to
international peace and security, the Foreign Office’s role in climate debates and
the importance of climate foreign policy in general has grown constantly. In the
late 2010s, the Foreign Office and Foreign Minister Heiko Maas (Auswirtiges Amt
20191, 2020b; Maas 2021) became key actors in emphasising and acting in response
to the security implications of climate change. Foreign Office documents state that
climate change has become a “catalyst” for German foreign policy (Auswirtiges
Amt 2019e: 3) and make it clear that addressing the security risks of climate change
needs to become a “central foreign policy priority” (Auswértiges Amt et al. 2019).
As a result, fulfilling the international climate goals has become a “new imperative
of German foreign policy” (Auswirtiges Amt 2019f: 3).

As part of the concepts of “climate foreign policy” and “climate diplomacy”, on
the one hand, the Foreign Office strives to tackle the root causes of climate insecurity
by supporting the international climate negotiations and ambitious climate policies in
order to mitigate and prevent the security risks of climate change (Auswirtiges Amt
2019d: 1; g: 2; Auswirtiges Amt et al. 2019). This includes the establishment of a
“Federal Foreign Office Climate Fund” aimed at raising awareness of the implications
of climate change (adelphi 2012: 54), or the organisation of “Global Climate Security
Dialogues” around the world (adelphi 2012: 30).
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On the other hand, Germany’s climate foreign policy also focuses on the (security-
related) symptoms of climate change and thus entails concrete measures to deal
directly with second-order threats such as conflicts, instability or migration. In
general, the emphasis of the Foreign Office’s strategy is on “holistic” (Auswartiges
Amt2017:100;2019: 8-9), “networked” (Auswirtiges Amt 2019e: 1-3, 5), and “pre-
ventive” approaches (Auswirtiges Amt 2018: 1;2020: 2). Moreover, aligning with the
BMZ’s focus, particular attention is placed on “climate-risk-management” (Auswir-
tiges Amt 2017: 100). The 2017 published report “Preventing Crises, Resolving
Conflicts, Building Peace” summarises this approach (Auswirtiges Amt 2017: 13,
19, 23ff, 33). Thus, Germany strives to combine some of the goals of the Agenda
2030 — especially SDG 13 (Climate) and SDG 16 (Peace) (Auswirtiges Amt 2019c:
2, 3) — and as a consequence focuses on preventing or controlling the first-order
physical and second-order socio-economic risks of climate change. Examples are
a pilot project on climate security in the Horn of Africa, which includes a “crisis
early detection tool” (Auswirtiges Amt 2019: 8; f: 3), as well as the “Platform of
Disaster Replacement” (Auswirtiges Amt 2019: 10; Deutscher Bundestag 2019: 6),
and the “ECC Platform” that facilitates an exchange on environment, conflict, and
cooperation (Auswirtiges Amt/adelphi 2017; Deutscher Bundestag 2019: 13).

The Foreign Office has also sought to increase the international visibility of its
efforts on climate security and in line with its emphasis on “climate diplomacy”
mainstreams climate security into its embassies and diplomatic missions around the
world (Auswirtiges Amt 2019: 4-5; b: 1). Moreover, in June 2019, in continuation of
the 2011 “Climate Diplomacy in Perspective: From Early Warning to Early Action”
event (Deutscher Bundestag 2019: 14), the Foreign Office, together with adelphi,
initiated the “Berlin Conference on Climate Security” (BCSC) and issued a “Berlin
Call for Action” (Auswirtiges Amt 2019f: 3). Key themes were “risk informed
planning”, “enhanced capacity for action”, and “improving operational responses to
climate security risks at the international level” (Auswértiges Amt et al. 2019). In
2020 the BCSC took place for the second time and saw several high-level statements
from foreign ministers, heads of state, and UN chiefs. In his speech, German Foreign
Minister Heiko Maas argued that “[c]limate change has become one of the key
risks to global peace and stability” and urged that “[f]oreign and security policy
must reflect this and finally embrace a new concept of security” (Auswirtiges Amt
2020b). He went on, emphasising that Germany has put climate change at the heart of
its membership of the UNSC, has organised several high-level debates on the topic,
and initiated a “Climate and Security Risk and Foresight Assessment” (together with
adelphi and the PIK) (Auswirtiges Amt et al. 2020; Auswirtiges Amt 2020b). The
project’s main objective is:

[...] to ensure that local, national and international diplomacy, development and defense
strategies, policies and decision-making have access to, and thus can be better informed by,
evidence-based analysis on climate change related security risks (Auswértiges Amt et al.
2020).
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Finally, in April 2021, the German government underlined that climate change has
become a cross-cutting topic for German foreign policy and that Germany continues
to strive to mainstream the issue into all its bilateral and multilateral relations and
across several departments and issue areas (Deutscher Bundestag 2021). A vital
part of these mainstreaming efforts is Germany’s commitment to establish climate
security matters in international institutions (see also Auswirtiges Amt 2019: 4;
Deutscher Bundestag 2019: 4).

While Germany had already welcomed the climate security debate in the UNSC
in 2007, and even initiated the second debate in 2011, its engagement at the UNSC
has moved to yet another level since 2018, when it made climate security the core
theme of its 2019-2020 term as non-permanent member (Auswértiges Amt 2019:
3). According to the Foreign Office, key reasons for its increased efforts to enshrine
climate security in the UN system are the growing threat of climate change, and
the need to support other countries in their climate abatement efforts, but also the
opportunity for Germany to strengthen its bi- and multilateral ties through increased
climate foreign policy efforts (Auswirtiges Amt 2019: 3). While rarely stated openly,
another reason for pushing climate security at the UNSC could be Germany’s quest
to reform the UNSC and its ambition to become a permanent member of the Council
(Auswirtiges Amt 2020a). Since questions of climate security will most likely grow
in importance in the foreseeable future, and Germany already has a track record as
a forerunner in this area, the topic is ideal to showcase Germany’s ability to act and
take on responsibility at the global level (Braun/Hofner 2019: 3).

In preparation for and during its tenure in the UNSC, Germany aimed at enabling
the Council to act in situations in which climate change exacerbates conflicts. In
addition, it sought to strengthen the information management and early warning
systems in the UNSC (Auswirtiges Amt 2019d: 1; Auswirtiges Amt et al. 2019).
To accomplish these goals, Germany (together with the small island state of Nauru)
had already founded the “Group of Friends of Climate Security” in August 2018
(Auswirtiges Amt 2018: 1-2; 2019: 4, 7). The Group is connected to an “Interna-
tional Expert Network” (Deutscher Bundestag 2019: 2) and to the “Climate Security
Mechanism” (Deutscher Bundestag 2019: 2), which is tasked with developing a
toolbox for “integrated climate-related security risk assessments” and to assess the
UN’s work on climate change and security (UNDP 2018). Beyond these efforts,
Germany helped to initiate an open debate at the UNSC on climate security on 25
January 2019 (Climate Diplomacy 2019; Auswirtiges Amt 2019d: 1) and supported
several UNSC resolutions that referred to the security implications of climate change,
e.g. Resolutions 2408, 2423, 2429, and 2431 (all in the year 2018), as well as 2457
and 2461 (both 2019) (Deutscher Bundestag 2019: 5, 8).
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During its UNSC Presidency in July 2020, Germany again intensified its efforts
to promote climate security. Together with nine other UNSC members, it organised
yet another high-level debate on climate security on July 24% 2020. In his speech,
Foreign Minister Maas highlighted that soon “climate change will be a catalyst in
almost every conflict that we are dealing with”. In line with Germany’s focus on risk
management and preventive approaches, Maas furthermore demanded better “infor-
mation on climate-related security risks” as well as early warning instruments for
the UNSC, and emphasised the need for special advisors on climate security in UN
missions.” Lastly, he urged the Secretary-General to appoint a “Special Representa-
tive on Climate and Security” and suggested convening an “Informal Expert Group
of the Security Council on climate and security”® (Auswirtiges Amt 2020c; UNSC
2020).

In one of the most recent open debates of the UNSC on climate change, in February
2021, on behalf of the 54 members of the Group of Friends on Climate and Security,
Maas underlined Germany’s outspoken stance on climate security. He called climate
change “the existential threat of our times”, reiterated Germany’s concern, especially
for the poorest people, and demanded “a concerted effort by the entire UN system
to make climate action its top priority”. This should include “regular reporting by
the Secretary-General on the security implications of climate change”, appointing a
special representative for climate security, and “training for all relevant UN personnel
on the implications of climate change on peace and security and humanitarian crises”
(Maas 2021).

Given the considerable efforts of the Foreign Office to enshrine climate security in
the UNSC and its additional attempts to explore connections during high-level confer-
ences and in several research projects, it seems very likely that Germany will continue
to pursue this avenue in the foreseeable future. Moreover, under the new Foreign
Minister Annalena Baerbock (Greens, since 2021) — who has depicted climate change
as “jeopardising our prosperity and security” (Baerbock 2022) — the Foreign Office
will assume even more responsibility for climate change, and Baerbock herself will
become Germany’s chief international negotiator (Kriiger 2021).

The following Fig. 7.1 summarises key developments in the German climate
security debate between 1980 and 202 1: Non-state actors are in yellow, environmental
and development policy in green, foreign policy in blue, defence policy in orange,
and developments at the international level in dark grey.

7 Germany already funds an expert on climate security at the UN mission in Somalia (UNSC 2020:
13/98).

8 The Expert Group held its inaugural meeting in November 2020 (adelphi 2020).
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7.4 Conclusions

Going beyond the existing literature on the securitisation of climate change, which
mainly looks at the international and European level (Dupont 2019; McDonald 2021;
Scott/Ku 2018) or only includes cursory analyses of the climate security debate
in Germany (Angenendt et al. 2011; Richert 2009; Rothe 2012), this chapter has
explored the German case in detail. It has shown that the manifold security implica-
tions of climate change have been an important part of political debates in the country
since the 1990s and — similar to the development in other countries, for instance
the US or the UK — have become even more relevant since 2007. While ecolog-
ical security played an important role, especially in the 1990s and 2000s, and is still
part of climate security debates today, other climate security discourses have become
more influential, particularly since 2007. In accordance with Germany’s longstanding
restraint when it comes to security and defence policy, and the widespread conceptual
merging of security and development, climate change has been mainly discussed as
a threat to the human security of poor people in the Global South or as an issue of
international security. By contrast, political actors in Germany have largely avoided
connecting climate change to “national security”” conceptions. And, while the narra-
tive of climate change as causing or exacerbating conflicts and threatening inter-
national peace and security has also been widespread, it has always been linked
to human security conceptions, and primarily aimed at strengthening multilateral
solutions.

Institutionally, these specific climate security discourses have predominately
affected and are articulated in German foreign and development policy. Thus,
concepts such as “comprehensive climate risk management”, “climate foreign
policy” and “climate diplomacy” have become cornerstones of the BMZ’s and
Foreign Office’s work. In this context, Germany made climate security a core theme
of its 2019-2020 term as non-permanent member of the UNSC and initiated several
proposals for institutional changes and new policies. While this has not yet led to a
sea change in the UNSC'’s approach to climate change, it has kept the topic on the
agenda and has helped to create several permanent climate security focal points, such
as the Friends of Climate Security, the Climate Security Mechanism and the Climate
Security Expert Network. Concerning Germany’s development sector, the BMZ has
thoroughly integrated climate security into its policies, mainly with an emphasis
on comprehensive climate risk management and efforts to strengthen the resilience
of people in the Global South. The defence sector and the Ministry of Defence as
well as the Armed Forces had been reluctant to play a larger role in climate security
debates, but since the mid-2010s, they have become slightly more active and now
see a limited role for themselves in holistic and networked approaches to (climate)
security, though still subordinating their engagement to the Foreign Office and BMZ.

Theoretically, this chapter shows the importance of distinguishing between
different climate security discourses as they legitimise very different political coun-
termeasures (see McDonald 2013; Diez et al. 2016). Even though the securitisation
of climate change has not (yet) led to the “extraordinary” or “emergency’” measures
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that define “successful” securitisation in the original securitisation approach of the
“Copenhagen School” (Buzan et al. 1998), it nevertheless has thoroughly transformed
how climate change is handled politically and has contributed to legitimising a range
of concrete policies and practices in Germany (see also von Lucke 2020: 142ff,
240ff). From a normative perspective, this specific climate security debate increases
the attention placed on climate change, largely avoids militarising tendencies, and by
integrating climate change into development and foreign policy may help to mitigate
climate change or at least support the most vulnerable populations. However, even
this less exceptional or militaristic securitisation has its downsides. It shifted the focus
towards the (security) “symptoms” of climate change (for instance, violent conflicts
or threats to human security such as resource scarcity, extreme weather or human
displacement), which in the long run could deflect attention from the root causes
of, and appropriate measures to mitigate, climate change in the Global North. By
mainly pointing towards the vulnerability of poor populations in the Global South,
the securitisation of climate change in Germany also to some extent externalises
the responsibility for (the security implications of) climate change to countries and
people that are least responsible for creating the problem in the first place (Dalby
2014; Caney 2010). In addition, it may legitimise a paternalistic discourse that tells
Southern people how to behave correctly (i.e. be “climate-friendly”) and reinforces
the stigma of the “unruly South” (Pugh 2004; Duffield/Waddell 2006), hence ampli-
fying existing dependencies, injustices and power inequalities (von Lucke 2020:
258).

Therefore, it is crucial to re-emphasise the role of ecological security (von
Lucke/Hardt 2022) and thus to focus on the common responsibility of mankind in the
Anthropocene (Hardt 2017; Fagan 2017) for environmental protection or mitigation
policies and to once more locate the responsibility to act primarily within indus-
trialised countries. The debate following Russia’s attack on Ukraine in 2022 about
Germany’s dependence on Russian fossil fuels and the importance of renewable ener-
gies as “freedom energies” (Lindner 2022) to achieve energy security might help in
this endeavour. Beyond that, an ecological security perspective would also strengthen
increasingly more important (global) climate justice narratives, which might help to
legitimise more progressive, inclusive, and sustainable climate policies (McDonald
2021). Nevertheless, even in combination with global justice or ecological narratives,
emphasising the security implications of climate change runs the risk of silencing
important voices, locating agency and responsibility in the wrong levels, or focusing
too much on short-term symptom-control measures (von Lucke et al. 2021: 55ff).
Thus, securitising climate change remains a double-edged sword which should be
wielded carefully.
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Abstract This chapter presents a case study of the climate-security nexus in
Indonesia during the administration of President Joko Widodo from 2014 to the
present. We drew upon three models of climate-security connections: state security,
human security, and ecological security, which underpin the conceptual thinking
of this book. Although conceptually distinguishable, in practice all of them are
interrelated. We explore the threat perceptions and policy measures of the state’s
leading climate sectors and look at how non-state actors respond to the government’s
approaches. Two methodological steps were applied in this study. First, we collected
primary and secondary information relevant to climate threat and policy in Indonesia
under Widodo. One of the controversial issues discussed is the new capital city
construction project. We referred to the climate security concepts mentioned above
to unpack the dominant climate security discourses. Second, we examined how the
domestic climate change priorities extended to the view articulated by Indonesia in
the United Nations Security Council (UNSC). The conclusion is that the Widodo
government makes human security the domestic climate priority, but still accommo-
dates ecological protection in some areas of governance. At the international level,
however, we can see that climate change’s human and environmental security aspects
are relatively balanced and equal, suggesting parallel features of Indonesia’s global
activism for climate agendas.
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8.1 Introduction

The links between climate change and security can be understood by means of three
analytical concepts: national or state security, human security, and ecological secu-
rity. We perceive that climate change threatens state security by endangering impor-
tant values, such as economic development, political stability, national sovereignty,
and territorial integrity. In addition, it triggers interstate tensions and conflicts over
resources, ecological services, and irregular transnational migrations. These climate-
shaped geopolitical challenges affect how foreign policy is made and conducted
(Campbell 2009; Harris 2007). In contrast, the human security concept highlights
climate change impacts on safety, freedom, human rights, and livelihoods of indi-
viduals and groups. Extreme weather, food scarcity, water shortages, and infectious
diseases are direct physical effects of climate change, increasing the vulnerability
of people living in poverty and enhancing the potential for civil unrest (Intergov-
ernmental Panel on Climate Change 2022). The impacts of climate change are
particularly acute across less-developed regions and in developing countries due
to their high vulnerability and lower response capabilities (Barnett/Adger 2007;
Elliott 2015). Therefore, effective community resilience programs are needed to cope
with climatic social and economic issues (Elliott/Caballero-Anthony 2013). Finally,
ecological security refers to the dysfunction of specific ecosystems due to climate
change. Climate-based environmental destruction shifts biophysical and geophys-
ical processes, harming biodiversity. Consequently, comprehensive policy measures
should be designed and applied at national, regional, and international levels to protect
the environment and realize sustainable development (Hardt 2017; McDonald 2018).

We argue that these three climate-security nexus models are conceptually distin-
guishable, but they are interrelated in the practice and policy realms. The threat to
state security can expand into human and environmental security concerns and vice
versa. One or two of the three security concepts can be more dominant and popular
than the other. The perceptions of domestic political actors about the main character-
istics of security threats determine how climate-security connections are constructed
and how policies are formulated and implemented. In developing countries of the
Asia-Pacific region, including Indonesia, human security is the prominent discourse
of the climate-security relationship. We develop this argument and ask the question:
how do the state and non-state climate actors in Indonesia respond to the dangers of
climate change impacts and their implications for policymaking and implementation?

This inquiry is empirically significant. The Indonesian archipelago is vulnerable
to climate change effects, mainly the increasing sea-level rise, warmer ocean temper-
ature, and significant wave heights (Zikraetal. 2015: 63). In addition, extreme natural
phenomena like La Nifia and El Nifio make the country prone to weather anoma-
lies and thermospheric processes, affecting sea levels. This sea-level rise and land
subsidence will cause flooding in low-lying cities, such as Jakarta, Semarang, and
Surabaya. Indonesia has two main seasons: the dry season from May to September
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and the wet season from October to April. Both seasons are highly affected by
extreme natural phenomena. Consequently, droughts and floods are inevitable (Case
etal. 2007; Triana/Wahyudi 2020: 120). According to a global risk analysis published
by the (World Bank 2021), Indonesia is in the top third of countries in terms of climate
risk from multiple natural hazards.

The existing scholarly publications have covered a wide range of essential aspects
of climate change in Indonesia. The latest literature informs about the major trends in
science, technology, legislation, and climate change governance in forestry, agricul-
ture, and water management (see, for example, Butt et al. 2015; Djalante et al. 2021,
Kaneko/Kawanishi 2016). Nevertheless, little attention has been given to studying
the elements of climate securitisation involving interaction between the government’s
institutions and non-governmental organisations (NGOs). Our study aims to fill this
gap by looking more closely at diverse stakeholders’ views and actions on climate
change. In addition, it can help us understand Indonesia’s position in the global
climate discourses, specifically within the United Nations Security Council (UNSC)
sessions on climate change between 2019 and 2020, when Indonesia became a non-
permanent member of the Council. We acknowledge that this inquiry will not explain
all the complexities behind Indonesian climate change politics. Still, it is likely to
serve as a preliminary assessment to advance climate security studies in Indonesia.

We employed two methodological approaches to analyse the threat perceptions
and measures of the state’s leading climate policy sectors, and the position of the
non-state actors towards the government’s policy. First, we collected online govern-
ment documents, official statements, research reports, and news of climate-related
issues and policies under President Joko Widodo (2014—present). We focused on
state ministries and agencies responsible for governing the climate change-affected
fields, such as development planning, disaster management, marine affairs, agri-
culture, defence, and foreign relations. Regarding the non-state actors’ attitudes, we
selected the three most popular and most active NGOs advocating for climate change
policy improvement. They are Wahana Lingkungan Hidup Indonesia (WALHI),
Aliansi Masyarakat Adat Nusantara (AMAN), and Greenpeace Indonesia (GI).
We categorized the relevant information gathered from the primary sources, refer-
ring to the concepts of climate-security connections. An analysis of secondary
sources complemented this method, particularly when we needed to look back to
Indonesia’s climate policy evolution before Widodo. Second, we investigated how
the domestic ideas, campaigns, and institutionalisation of climate security extended
to the Indonesian-articulated view in the United Nations Security Council.

This chapter is organised into four sections. Following this introduction is our
analysis of Indonesia’s approach to climate security, using this book’s three-fold
typology. First, we identify diverse climate-security views and practices of the
government’s structures, although human security has become the dominant policy
discourse. However, we notice that the NGOs oppose the government’s human secu-
rity and development approaches. Based on these contending positions, the second
section discusses Widodo’s project to move the state capital city from Jakarta to East
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Kalimantan, which has been controversial because of its possible destructive conse-
quences to the environment. The third part reflects the previously-explored domestic
climate-security voices and actions to grasp Indonesia’s multilateral climate change
initiatives in the UNSC. The last section concludes that the Widodo government
prioritises human security at the domestic level, yet still accommodates environ-
mental protection in some governance areas. At the international level, however,
we can see a relatively balanced manner in promoting climate change’s human and
ecological security agendas.

8.2 The Dominance of Human Security in Indonesian
Domestic Climate Change Discourse

It is worthwhile to trace the evolution of Indonesian climate security perception
to give a stronger context, within which the current approaches are seen as more
significant. As early as the 1990s, the security policy elites in Jakarta were already
aware that it was important to overcome the impacts of global warming on Indonesian
security. Climate change was situated in a North-South contestation in making a post-
Cold War world order. The global warming environmental degradation discourse was
perceived as a power game by the industrialised countries of the North to force the
developing nations of the South to adopt the former’s promoted liberal international
economic system (Department of Foreign Affairs 1996). This high political framing
of climate change altered following democratisation in 1998. Democracy has opened
up a broader space for human security agendas to move from the margins on to the
centre stage of security policymaking (Sukma 2003). Environmental NGOs played
significant roles in pushing the government to meet the demand for strengthening
human and ecological security governance in the national political arena (Nomura
2007).

The democratic post-Suharto governments began to acknowledge the reality of
climate change’s human and environmental security implications. President Susilo
Bambang Yudhoyono, who led the country from 2004 to 2014, explicitly stated that
creating a better environment for all Indonesians was one of his presidency goals
(Yudhoyono 2004: 3—4). He launched a long-term development policy plan, called
Masterplan Percepatan dan Perluasan Pembangunan Ekonomi Indonesia (Master-
plan of Acceleration and Expansion of Indonesian Economic Development/ MP3EI).
MP3EI underscored the risks of climate catastrophes (mainly sea-level rise, flooding,
hotter temperatures, and extreme weather events) to the Indonesian economy and
livelihoods of local communities living in the coastal regions. Therefore, the devel-
opment projects which the government planned to execute between 2011 and 2025
under MP3EI should be adaptive to the challenging climate circumstances (Govern-
ment of the Republic of Indonesia 2011: 8-9). Yudhoyono founded the National
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Council on Climate Change (NCCC) in 2008, which was assigned to design and
coordinate medium-and long-term programmes focusing on clean energy and refor-
estation. The NCCC was responsible for managing both the human and ecological
security aspects of climate change, guided by the National Action Plan Addressing
Climate Change, which was created to follow up on the 2007 Bali Road Map.!

8.2.1 The Widodo Government’s Approach
to Climate-Security Relations

The Widodo government adopts human security as a priority in its domestic climate
agendas. This is apparent in the emphasis on social and economic aspects of climate
security, which directly affect the everyday lives of individual citizens and local
communities. Widodo continues some essential parts of Yudhoyono’s environmental
policies. The Paris Agreement was signed and ratified in Law Number 16/2016, which
affirmed Indonesia’s strengthened commitment to supporting the global climate
policy. Widodo pledged to increase the Indonesian target for reducing Green House
Gas (GHG) emissions by 29% below business as usual by 2030 — or 41% with inter-
national cooperation (Cabinet Secretariat of the Republic of Indonesia 2015). The
president sets the goal of fostering low carbon and climate-resilient development as
his environmental focus. This is stated in a strategic vision paper known as Nawa
Cita (Kumolo 2017). Widodo’s Nawa Cita provides the basis for the climate security-
responisble state ministries and agencies to create plans and implement programmes
for supporting the president’s environmental mission.

In line with Nawa Cita, the Indonesian government formed Indonesia’s first
Nationally Determined Contribution (NDC) to the United Nations Framework
Convention on Climate Change (UNFCCC). In the NDC document, Indonesia
communicated an unconditional emission reduction target of 29% by 2030. With
the international community’s support, the Widodo administration will reduce emis-
sions to 41% by 2030 (Ministry of Foreign Affairs 2019). In addition, the impor-
tance of human security in terms of poverty reduction is highlighted, and “the national
commitment towards a low carbon and climate change-resilient development path, in
which climate change adaptation and mitigation constitute an integrated and cross-
cutting priority” is assured (Government of the Republic of Indonesia 2016: 1).
Climate change presents significant risks for Indonesia’s natural resources that will,
in turn, impact the production and distribution of food, water, and energy. Climate

! The Bali Road Map was adopted at the 13th Conference of the Parties and the 3rd Meeting of the
Parties held in Bali, Indonesia, in December 2007. The most important element of the agreement was
the Bali Action Plan, which outlined a forward-looking set of activities to support the implementation
of the first commitment period of the Kyoto Protocol, which expired in 2012 (see the complete report
in UNFCCC 2007). For the host country, Indonesia, it was an important diplomatic achievement
because it could advance the local climate initiative by responding to the need for more significant
financial and technological assistance from developed countries to developing ones in mitigating
and adapting to the impacts of climate change.



168 I. G. W. Wicaksana and Y. W. Santoso

mitigation and adaptation efforts are described “as an integrated concept that is
essential for building resilience in safeguarding food, water, and energy resources”
(Government of the Republic of Indonesia 2016: 3). The goals are, among others,
to improve certainty in an ecological security sense that is “in spatial planning and
land use; Land tenure security; Food security; Water security; Renewable energy”
(Government of the Republic of Indonesia 2016: 12).

To achieve the NDC targets, Widodo, like his predecessor, relies on the coordi-
nation of four state government institutions, namely the Ministry of National Devel-
opment Planning (MoNDP), the National Disaster Management Desk (NDMD), the
Ministry of Ecology and Forestry (MoEF), and the Ministry of Agriculture (MoA),
to work hand-in-hand as the leading sectors in realising climate-adaptable programs.
However, Widodo dissolved the NCCC, and its authorities were delegated to the four
executive offices mentioned above.

Arguably, this institutional reconfiguration invigorates human security from the
current Indonesian climate-security perspective. The former Minister of National
Development Planning, Bambang Brodjonegoro, is the key architect of Widodo’s
human security-led climate change development policy. According to Brodjonegoro
(cited from Ministry of National Development Planning 2019), climate change will
dramatically affect Indonesia. In 2100 the national temperature will increase by 1.5
°C, likely leading to more intense extreme weather events. These climate conditions
will cause hydro-meteorology hazards, such as floods, droughts, landslides, a reduc-
tion in agricultural products, and narrowing areas for fishery activities. Furthermore,
Brodjonegoro emphasises that they will affect Indonesia’s economic growth if left
unresolved. Regarding Widodo’s maritime development orientation, global warming
will affect maritime sectors, particularly with the projection of a temperature rise of
0.25 °C between 2006 and 2040, accompanied by extreme sea waves. These condi-
tions will influence biodiversity, whiten coral reefs, and affect people living in coastal
areas (cited from the Ministry of National Development Planning 2019). This state-
ment also suggests a significant recognition of the ecological consequences of climate
change.

Furthermore, Brodjonegoro (cited from Ministry of National Development Plan-
ning 2019) understands that climate change poses unique challenges to Indonesia,
particularly the inherent uncertainties of future climate projections, and the intricate
relationships among climate change, physical and biological systems and food secu-
rity. Scholarly works on the impact of climate change on food security in Indonesia,
such as that of Rizal and Anna (2019), confirm that coastal or marine local govern-
ments and societies cannot meet the potential challenges coming from climate and
extreme weather hazards, primarily associated with sea-level rise, warmer water
temperatures, storms, and hurricanes. The Ministry of National Development Plan-
ning’s report on climate change control programmes in 2018 explains that 18,000
miles of Indonesia’s coastline have been impacted by climate change. In practical
ways, Brodjonegoro (cited from the Ministry of National Development Planning
2019) underlines the importance of low carbon development as the instrument to
achieve emission reduction and Indonesian economic growth targets.
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This idea is supported by the National Disaster Management Desk (NDMD), a
state agency directly commanded by the president. Its role is essential for the climate
security agenda, to design and apply national standard procedures for disaster preven-
tion, mitigation, reconstruction, and rehabilitation. The NDMD is also responsible
for giving the public information about disaster occurrences and organising necessary
activities associated with disaster relief. An official report of the NDMD, published
in 2018 (Monardo 2018: 95), notes that Indonesian coastal areas are increasingly
vulnerable to various extreme weather hazards. In the long run, they can elevate
the risk of natural and social destruction, because of the weak disaster resilience
of most of the local communities in the country (Monardo 2018: 128-129). The
Director of Disaster Risk Reduction, Raditya Jati, underscored the challenges of
poverty, environmental degradation, global warming, and natural disasters in his
institution’s work plan for 2020 to 2025. The disaster resilience framework must be
brought down to the local apparatus, especially village-level administration (National
Disaster Management Desk 2019).

The relationship between climate change and the economic component of human
security is the top priority in the strategic planning of the Ministry of Ecology
and Forestry. The ministry focuses on GHG emission reduction by implementing
programmes to control deforestation and forest destruction. According to the Minister
of Ecology and Forestry, Siti Nurbaya, (cited from Ministry of Ecology and Forestry
2018), the derivative impacts of climate change, such as a shift in biodiversity, an
explosion of plant and animal disease, and peatland forest fires, would adversely
affect economic productivity of local communities. Therefore, the Ministry has, since
2015, worked on programmes known as kehutanan sosial (social forestry), which is
an instrument to help people living in and surrounding the forest to prosper. In line
with this programme, Law Number 23/2014 on Local Governance asks the central
government to undertake strategic ecological studies throughout the country to help
local governments map, assess, and design policies toward improving the quality of
the environment and realising sustainable development goals. The Ministry of Agri-
culture complements social forestry with food security. It builds projects related to
climate vulnerability control efforts, consisting of two elements: climate forecasts
and delivery systems.

Besides "the views and approaches to the climate-security nexus of such leading
sectors, other state institutions also embrace climate change in their policy discourse.
For instance, the Ministry of Defence clearly expresses its position on climate change
in the 2015 Defence White Paper. The paper holds that “global climate change
impacts human life and environment.” Environmental changes, like rising temper-
atures and sea levels, as well as extreme weather events have a direct and indi-
rect impact on the basic needs of human beings, especially food, water, health, and
energy. Therefore, climate change will affect security issues indirectly. Nonfulfill-
ment of human life’s basic needs will disrupt resilience and environment adaptability
leading to insecurity. It also affects the dynamics of politics, economy, water, and
food crisis, the emergence of pandemic disease, the migration, and conflict (Ministry
of Defense 2015: 16).
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Other direct causes of threat include border issues, internal conflict or civil war,
weapons of mass destruction, terrorism, and transnational crime. The major security
focus lies on the power dynamics in the Asia Pacific region or the South China Sea
disputes. The highest priority of the Indonesian defence establishment is the moderni-
sation of the Armed Forces (Ministry of Defense 2015). Lately, under Defense
Minister Prabowo Subianto, the defence policymakers have acknowledged the need
to integrate climate resilience into future military modernisation programmes. The
Ministry of Defence recognises the significance of other non-climate security threats.
However, it does not address how climate change and the different kinds of tradi-
tional and non-traditional security issues affect each other, and how the relevant
stakeholders should apply the feasible strategies to answer the multiple threats.

Overall, we notice that different policymaking institutions apply synergised
approaches to managing Indonesia’s climate security. However, overlaps are unavoid-
able, which indicates the magnitude of the challenges and the limits of policy
responses that the government can take. The leading sectors draw primarily on
human security, in which the social and economic aspects of national development
receive much attention. This climate policy is followed by the environmental protec-
tion agenda in some areas of governance, while the state-centric security elements
responses to the climate threat are substantially missing.

8.2.2 Criticisms of the NGOs: What Went Wrong
with Widodo’s Human Security and Development
Approaches

As mentioned earlier in the introductory section, we also explored the responses of
NGOs to the government’s climate security policies and actions. This is important,
because the non-state actors highlight critical issues neglected by the government;
in other words, there are significant problems that have not been touched through
Widodo’s pro-human security campaign. Furthermore, by understanding the gap
between the state-based and non-state-oriented approaches, we can assess the limits
of Widodo’s climate role projection.

Indeed, in the eyes of the Environmental NGOs, the Widodo government has not
done enough to protect the environment and affected populations from the harms of
climate change, particularly in terms of the norm and legal enforcement. Wahana
Lingkungan Hidup Indonesia/WALHI is the oldest and largest Environmental NGO
in the country, founded in 1980. WALHI’s central office is located in Jakarta, where
it organises nation-wide advocacy to save the local environment and communities
from business exploitation and government repression. It is critical of Widodo’s
development policy orientation, which is considered as neglecting and destroying
the environment. WALHI regards Widodo as sustaining the destructive develop-
mental paradigm based on corporate interests, which is responsible for causing high
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GHG emissions, leading to global warming and climate change.> WALHI notes that
Indonesia is one of the largest sources of GHG emissions, derived mainly from forest
and peat fires, energy generation, and industrial activities (Farid 2019). According
to WALHI, Indonesia must be consistently engaged in global emission reduction
efforts as a signatory of the Paris Agreement. In fact, over the first tenure of Widodo
(2014-2019), WALHI did not see any progressive moves toward the Paris target of
emissions reduction being made by the government (Farid 2019). The most obvious
thing to WALHI (Sidqi 2019) is that the government has no comprehensive climate-
law enforcement mechanisms to ensure that development, environment, and politics
can work hand-in-hand. Hence, WALHI suggests that Widodo refers to the IPCC’s
reports on managing climate change issues in the country.

Aliansi Masyarakat Adat Nusantara (AMAN) expresses almost the same view
as that of WALHI, focusing on the empowerment of the roles of the Masyarakat
adat (customary community) as an important stakeholder in climate policymaking
and forest conservation. This position reflects AMAN’s general mission, which is
to represent and protect the interests of local communities throughout the country.’
Abdon Nababan, AMAN’s former secretary-general, argues that the government’s
long-held development thinking and strategy, dominated by corporate actors, has
marginalised the existence and activity of local communities. In fact, the local
communities are the owners of about 57 million hectares of natural forest throughout
the country, 40% of which is still in good condition. To support the government’s
programmes on climate change mitigation, Nababan suggests that Widodo has to
acknowledge and protect the rights of local communities to manage their forests.
Therefore, an urgent task for the government is to complete the mapping of the
local communities’ forests in the One Map Policy and finalise the regulations on
the locals’ rights (Saturi 2015). Furthermore, AMAN demands that Widodo regu-
late adat affairs in state law. Through the Ministry of Ecology and Forestry (2020),
the government responded positively to AMAN’s proposal and promised to proceed
with law-making on the community forest. However, up to the time of writing this
chapter, the adat law has not yet come about, confirming the lack of political will of
the president and the parliament in supporting the local communities’ interests and
rights.

2 WALHI explicitly expresses these views on its webpage (https://www.walhi.or.id/) in response to
the development of various climate and environment-related issues involving the current government
and business actors. The latest text about climate change is a criticism of Widodo’s speech at the
26th Conference of the Parties, held in Glasgow in November 2021, which did not mention the
importance of the roles of local communities in handling the impacts of climate change. Therefore,
according to WALHI, Widodo’s climate approach is elitist and not inclusive (available at: https://
www.walhi.or.id/masyarakat-sipil-tanggapi-pidato-jokowi-di-cop-26).

3 AMAN was established in 1999 following the First National Congress of Local Communities,
conducted in Jakarta. On its webpage, AMAN claims to represent over 2700 local communities in
Indonesia, covering about 17 million indigenous people (available at: https://www.aman.or.id/pro
file-kami).
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On Widodo’s environmental policy, Greenpeace Indonesia (2019)* highlights two
crucial sectors that must be improved — energy and forestry — so that Indonesia can
take part in the global climate change mitigation agenda. Greenpeace Indonesia
(GI) notes that the environment and climate change were not governed well over
the first administrative period of Widodo. The concentration on infrastructure and
industrialisation reduced attention to the impacts of climate change, such as increased
sea levels, extreme droughts, heavy floods, declining agricultural products, tropical
storms, and air pollution, which are now becoming critical problems to Indonesians.
GI also reminds Widodo of his international commitment to reduce Indonesia’s GHG
emissions by 41% by 2030. This target will be unachievable if the currently high
figures of fossil fuel use, especially from coal (58% of total national energy use)
and deforestation (three million hectares per year since 2004), are not suppressed.
Like WALHI and AMAN, GI is firmly in favour of a change in the government’s
development paradigm, to which the operation of corporations should be confined.

These critical views of the government’s climate change approaches imply that
although Widodo has tried to invigorate values and campaigns for human security,
these have not yet met the ideal concept and expectation of the affected segments of
the society. All three NGOs selected in this study believe that human security requires
a more comprehensive and bottom-up policymaking process. The government has
to accommodate the non-state stakeholder voices substantively. The struggle for
upholding human security governance needs to be accompanied by a pro-people
development orientation. Major Indonesian environmental NGOs are agreed in their
disapproval of how Widodo manages climate change, indicating the existing poles
of unbridged interests between the state and non-state climate actors. The govern-
ment has its version of human security-led climate policy, and the NGOs oppose it.
These contending positions extend to the recent debate on Widodo’s new capital city
construction project.

8.3 The Capital City Move Project
and the Climate-Security Debate

After being re-elected in the 2019 presidential election, Widodo announced a plan to
move the state’s capital city from Jakarta to East Kalimantan. The precise location
where the new capital will be constructed is between the Penajam Paser Utara and
Kutai Kartanegara Regencies. Widodo and his cabinet members explained that the
impacts of climate change, among other things, were the reasons why Indonesia must
have a new capital city. The climate-security nexus matters here because human and

4 Greenpeace Indonesia is the local branch of the worldwide Greenpeace environmental movement,
formally present in Jakarta since 2005. As part of the global network of “greening the globe”
advocacy, Greenpeace Indonesia focuses on conserving marine biodiversity and traditional forest
areas damaged by industrial pollution and global warming (https://www.greenpeace.org/indonesia/
sejarah-greenpeace/).
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ecological security issues have plagued Jakarta’s current capital city for many years.
The costs needed to sort out the urban problems would be much higher than the
expected benefits. Thus, moving the capital to a new place is the better option. The
government’s leading climate policy sectors have contributed to constructing the
logic of the urgency for relocating the capital city outside crowded Jakarta and the
Java Island.

According to Widodo, “Jakarta is already overloaded as the centre of adminis-
tration, business, trade, finance, and service” (cited from Ihsannudin 2019). Addi-
tionally, the president mentions that “Java Island, where about 150 million people
or 54% of the Indonesian population live, is also overpopulated”. Thus, the demo-
graphic burden the island must bear is too heavy. Moreover, Widodo said that Java
is getting more troubled by traffic congestion and air and water pollution, which
must be urgently overcome (cited from Thsannudin 2019). The Minister of National
Development Planning (cited from Debora 2019) added that climate change harms
Jakarta, where a gradual sea level rise of about 4—6 cm will sink the city. This is
exacerbated by the cycles of uncontrollable floods coming to Jakarta every ten years.
The Minister of National Development Planning notes that a well-ordered city faces
floods only every 50 years, so Jakarta faces worse environmental situations.

These climate change and demography-related explanations align with academic
studies that demonstrate the vulnerabilities to Jakarta brought by climate change.
Firman et al. (2011: 372) discovered that the most visible effect of climate-related
disasters on Jakarta is more frequent heavy rainfalls which inundate both the
metropolitan’s upper and lower areas. The flooding paralyses economic activity,
brings about significant infrastructure damage, and results in human victims. This
happened in 2002, 2007, 2013 and 2014 (Budiyono et al. 2016: 757) and the flood
in early January 2020 submerged about 300 populous areas, including the trade and
administrative centres of the city (CNN Indonesia 2020). The provincial government
of Jakarta has planned and implemented flood reduction and adaptation measures,
consisting of physical engineering, public resettlement, and social rehabilitation
programmes, all aimed at improving resilience toward flood risks. However, the plan-
ning and implementation of the approaches are less transformational to the current
social, economic, and environmental conditions. The planned projects would only
control the flood hydrology, but could not strengthen the city’s physical capacity to
cope with future cycles of disastrous events (Garschagen et al. 2018).

The central government further argued that the relocation of the capital city to
East Kalimantan has a lot to do with efforts to address the longstanding problem
of economic inequality between Java and regions outside Java. Widodo notes that
Java’s width area is only a quarter of that of Kalimantan but is home to 60% of the
country’s economic activities. At the same time, Kalimantan has only a tenth of the
gross national production (The Guardian 2019). New capital construction will cost
approximately USD 33 billion or IDR 466 trillion. A consortium, consisting of the
government and private investors, will share this budget, which means that there will
be opportunities for big businesses to participate in the various construction projects
in East Kalimantan. The long-term objective is to stimulate and boost investment
in the Eastern regions of the country. The green economy and environmentally safe
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technology will be two crucial elements of development, underlined by Widodo’s
economic ministers in selecting the prospective partners to build the megaproject,
making the investment contracts, and implementing the construction plans (Rahman
2019).

Despite its pronounced benefits for the nation’s future, Widodo’s new capital
plan is questioned by environmentalists concerned about the possible dangers to
the rainforests and wildlife of Kalimantan caused by various kinds of infrastructure
construction and pollution (Poon 2019). WALHI and other environmental NGOs,
such as AMAN, Forest Watch Indonesia, and Greenpeace Indonesia, are critical of the
perceived illegitimate planning of the new capital. They assert that the government,
particularly the Ministry of National Development Planning, does not engage local
communities as the owners of the lands where Widodo’s planned capital city will
be realised. The decision was made by a few politicians and business elites who
already held extractive rights over the forests in East Kalimantan. Therefore, should
the construction projects begin, the oligarchs would be the first to enjoy huge profits
from many deals. On the other hand, the interests of the indigenous populations would
be sacrificed, including their natural ecosystems and cultural heritages (Greenpeace
Indonesia 2019; Hutagaol 2019; WALHI 2019). In addition, WALHI reports that
there is no comprehensible position on the important aspects of the environment that
will be affected. The new capital city will be below sea level, where deforestation is
relatively high, forest fires have frequently occurred, and extreme weather events have
increased since the 1980s. The environmental situations in East Kalimantan are no
better than those in Jakarta. Thus, it is almost certain that the old capital city problems
will be moved to East Kalimantan, which has been troubled by the ecological loads
of the forestry and mining industries. Instead, the critics urge Widodo to prioritise
the ongoing programmes to resolve the problems of Jakarta and Java Island (Utama
2019; Sucahyo 2020).

Widodo promises to keep on paying attention to improving Jakarta’s environ-
mental conditions while the new capital city planning is being completed (Saputri
2022). The Minister of Public Construction and Housing, Basuki Hadimuljono, (cited
from Situmorang 2020) announced that the planning of the new capital would be
harmonised with the environmental protection policy, with the concept of a “green
city”. Other government officials promise a “forest city” concept. However, the
government’s explanations do not satisfy the opposing parties. The disagreement
even expands into the more complex network of issues encompassing energy, trans-
portation, and the technological divide. The outbreak of COVID-19 disrupted the
capital city move debate. Widodo had to divert the state budget allocated for the new
capital to manage the pandemic crisis. The construction project, planned to begin
in June 2020, was postponed, considering the prolonged effects of the coronavirus.
However, in January 2022, Widodo and the parliament agreed to start the project. One
month later, Widodo signed a law as the legal basis for his ambitious infrastructure
construction. Environmental experts and NGOs warn about the severe consequences
of climate change to the spread of a future pandemic, and warn the government to
concentrate on the multidimensional problems of the current virus.
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8.4 Indonesia’s Climate Position in the UNSC: Balancing
Human and Ecological Security

In domestic climate politics, the Widodo government prioritises human security. On
the international front, however, the human and ecological security aspects are rela-
tively balanced. The document of the Strategic Plan for 2015-2019 of the Ministry
of Foreign Affairs (2015: 1, 3, 6, 8) states that climate change, environmental degra-
dation, and natural disasters are challenges with both global and local impacts. The
climate security concerns and approaches of the leading domestic climate policy
sectors are adapted to direct the foreign policy within the global climate diplomacy
fora. One which is clearly stated is the danger of extreme weather events, sea-level
rise, and warmer temperatures which will disrupt the economic productivity of a
broad segment of local communities in the country (Ministry of Foreign Affairs
2015: 12). Climate change is categorised as a severe non-traditional security threat
to Indonesia and world society (Ministry of Foreign Affairs 2017: 17). Therefore,
Indonesia should actively participate and take on its leadership role in climate multi-
lateralism, with a special focus on protecting the interests of developing countries
(Ministry of Foreign Affairs 2015: 16). This pro-environment agenda is maintained
in the state’s international outlook for 2020-2024 (Ministry of Foreign Affairs 2020a:
8), reflecting the Widodo government’s consistency with its earlier defined climate
policy objectives.

Indonesia’s non-permanent membership of the UNSC between 2019 and 2020
provided good diplomatic opportunities to pursue its commitment to advancing
global climate change mitigation and adaptation initiatives. This was not the first,
but the fourth time Indonesia had been elected a non-permanent member of the
Council. Previously, Indonesia was appointed in 1974—1975, 1995-1996, and 2007—
2008. Generally, the Indonesian government used its position in the UNSC to speak
about peace and security problems related to the Third World nations. In its latest
presidencies of the UNSC in 2019 and 2020, Indonesia promoted the settlements of
international security issues, such as terrorism and transnational crimes, violence in
conflict zones, and protection of civilians in war-torn societies (Ministry of Foreign
Affairs 2019a, 2020). In addition, climate change was also discussed as an important
means for sustaining peace.

When attending the UNSC climate debate sessions in January 2019, Foreign
Minister Retno Marsudi affirmed that Indonesia would sustain its engagement with
other UN member countries to manage the harmful effects of global warming
and climate change (Hadyan 2019). Marsudi underscored the UNSC’s important
role in improving the UN member states’ capacity to adapt to climate change
impacts, especially in the low-lying island countries, where the rise in sea level
is becoming an increasingly alarming challenge (AntaraNews 2019). Furthermore,
Marsudi suggested that the UNSC must develop a security approach to climate change
consisting of three interrelated elements. Firstly, the climate peace mission, in which
the UNSC has to consolidate international operations related to post-disaster recon-
struction and rehabilitation programmes. The UN peacekeeping missions should be
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equipped with climate change adaptation measures besides the traditional military
ones. According to Marsudi, Indonesia would be happy to share its experiences with
this operation. Secondly, peacekeeping and peacebuilding should be conducted to
realise the link between development and peace: the two concepts are inseparable
in managing the effects of global warming. Thirdly, climate change mitigation and
adaptation should be carried out by states, but the role of regional organisations
should be improved to foster cooperation. As a result, the Council needed to better
understand the security dimension of climate change. All UN agencies needed to be
included in their respective mandate, and “while the Security Council could deal with
the security dimensions of climate change, the UNFCCC should remain the leading
forum to address climate change. Finally, Marsudi urged that “upholding the Paris
Agreement on climate change is vital” (United Nations Security Council 2019).

During the UNSC Arria-Formula meeting in 2020, Indonesia again underlined the
importance of avoiding duplication of efforts and the coordination between all UN
entities. According to the Indonesian Representative to the UN (Djani 2020), a better
understanding of the interconnected factors influencing vulnerability was crucial to
finding solutions, as well as the support of knowledge production within the UN
system. Still, the implementation of the Paris Agreement is central for Indonesia;
therefore, the Indonesian representative emphasised that as “[p]revention is far more
effective than the cure, collectively we need to enhance climate mitigation and adap-
tation capacities of national and local authorities in [a] balance[d] and equal manner”-
(Syihab 2020). This expression reflects Indonesia’s more complex understanding of
climate change and its security consequences. The Ministry of Foreign Affairs (2019)
relates Indonesia’s vulnerability as an archipelagic country to climate change. This
is on account of five challenging circumstances leading to the severe impacts of
climate calamity: (1) a high number of inhabitants in coastal areas; (2) the extensive
coastlines and coastal areas; (3) Indonesia consists of small islands; (4) it has exten-
sive areas of marine and forest ecosystems; and (5) it is prone to the occurrence of a
climate change-related disaster.

Since climate change has been perceived as an important non-traditional secu-
rity threat, Indonesia sought to synergise the international efforts to create peace
with sustainable development programmes as an interrelated element of the global
climate policy. Indonesia recommended the establishment of a worldwide partnership
to discuss the security implications of the economy, public health, and the environ-
ment, in which climate change would be incorporated. This tendency is reflexive of
Widodo’s foreign policy doctrine and objective, in which climate change receives
increasing significance. Climate change is regarded as the reason why external rela-
tions must be improved and strengthened. At the same time, economic development
continues to occupy an important place in the discourse and conduct of the country’s
international relations. The Widodo government’s maritime vision integrated climate
change and global warming as the most urgent security problems to be coped with,
besides others associated with challenges such as maritime territorial disputes, a
weak defence system, resource exploitation, and disturbance to the line of communi-
cations (Coordinating Ministry of Maritime and Resource Affairs 2017). Although
it is difficult to think of how such complex international activism will be undertaken,
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the incorporation of human and ecological security discourses on climate change into
Indonesia’s statements in the UNSC could indicate Jakarta’s enthusiasm to become
part of the club of responsible environmental actors.

8.5 Conclusion

After observing threat perceptions and approaches of the leading climate policy
sectors of the Widodo administration, we conclude that it places human security at
the top of domestic climate priorities. However, the crucial elements of ecological
security are also embraced in some governance areas. At the international level,
however, we can see that the human and environmental security aspects of climate
change are relatively balanced and equal, suggesting parallel features of Indonesia’s
initiatives on global climate agendas. Hence, what we have argued earlier in the
introduction section as the practical interrelationship between the various security
concepts of climate change is confirmed. Historically, there was an occasion when
the Suharto government framed global warming as a threat to state security in North-
South relations. Later, since Indonesia democratised, the human and ecological secu-
rity components have received greater attention from the government, demonstrated
by various initiatives to mitigate and adapt to the impacts of climate change. Recently,
Widodo’s plan to move the capital city from Jakarta to East Kalimantan has also been
underpinned by either human or ecological security arguments.

The environmental NGOs are critical of the Widodo government’s climate policy,
which is seen as destructive rather than protective. Furthermore, the construction of
the new capital city is rejected due to its potential harm to the indigenous peoples’
forest ecosystems and the livelihoods of those living in the megaproject location.
These contending positions reflect the disconnection between the state and non-state
stakeholders in Indonesian climate policymaking, although both sides display similar
concerns about climate change impact threats. Ideally, from the human security
perspective, the two climate actors should go hand-in-hand. However, the environ-
mental NGOs’ opposition to Widodo’s climate policy suggests that the government’s
version of human security is incomplete, because it does not include the participation
and aspirations of the local communities. Moreover, Widodo maintains development
policies that could endanger the interests of the traditional forest communities in
particular.

For future research, the issue of why the Widodo government seems to be more
enthusiastic about promoting ecological security globally, rather than domestically,
is puzzling. Therefore, it is worth proposing an inquiry to find out what is behind
the current government stance of taking on an asymmetrical treatment of human
and environmental security in domestic climate politics, but upholding symmetry of
human and ecological security in multilateral climate diplomacy.
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Chapter 9 ®
Conception, Perception, and Approach Gzt
to Climate Security in Niger

Ousseyni Kalilou

Abstract In January 2020, Niger became a member of the United Nations Security
Council (UNSC) for two years. This coincided with an increase in atrocities with
armed groups escalating attacks on troops and civilians in Niger and the broader
Sahel region. This chapter outlines the current policy positions of Niger regarding
climate change and security linkages at national, regional, and international levels
during its tenure as a member state of the UNSC. It highlights the extent to which
key security stakeholders in Niger view, plan, and act upon national and interna-
tional security in connection with climate change. The review empirically covers
official reports, strategy documents, position statements, and communications from
the Niger government. It further considers non-governmental actors, and secondary
literature from scholars and think tanks to help analyse and assess national and inter-
national security policies and actions in Niger that consider climate change. The
primary security concern has been on the potential impact of climate change on
human development for Niger. However, more recently, the climate security nexus
has been highlighted amongst increased domestic insecurities. This chapter traces
and examines the evolution of Niger’s approach to the nexus of climate change and
security.

Keywords Climate change - Climate security - National security - Human
security - Ecological security - United Nations Security Council - Niger + Sahel

9.1 Introduction

Niger is the most militarised state in Africa in terms of number of foreign troops
(Cole/Grossman 2020). It is also one of the nations most vulnerable to climate
change globally, placing the effects of climate change on inter-personal and large-
scale conflict as a potentially significant determinant of national development and
security considerations. This chapter provides an overview of the climate change
and security of the West African nation of Niger. It highlights conceptualisations of
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climate change by key security actors and what strategies the government of Niger
employs, which institutions put theory into action, and to what extent civil society,
the expert community, and other non-state actors are involved. Examination of avail-
able government documents and public statements indicates that between 2007' and
2021 the range of policies enacted, and positions taken, did not directly link security
to climate change at the national level. Since Niger became a non-permanent member
in 2020, however, domestic policies have progressively taken climate change into
account as an element of national security and decision-makers are gradually raising
concerns about the impacts of climate change on national security (Ministry of the
Interior 2018; Issoufou 2019b, 2019¢; Bazoum 2021).

Niger is in the middle of the Sahel, in West Africa. Three-quarters of the country’s
1.27 million km? is desert (Ministry of Transportation 2014; World Population
Review 2021). Agriculture and livestock are the main activities, practised by more
than 83.8% of the population, with more than 80% of the people living in arid rural
areas (United Nations Development Programme 2019). Niger is one of the hottest
areas in the world with temperatures that steadily increased between 1980 and 2019
(Intergovernmental Panel on Climate Change-IPCC 2021). Future climate scenarios
project an increase in temperatures, with a likelihood of warming larger than 3 degrees
Celsius in the subregion, which may lead to an increased frequency of dangerous
heat waves, unpredictable Niger river flows (both flooding and drought), and other
hydrological extremes (IPCC 2021; Ranasinghe et al. 2021).

Niger’s population was around 25.5 million inhabitants in 2021, but the country’s
population is expected to double by 2040, with over half of the current popula-
tion under 15-years-old (World Population Review 2021). The convergence of the
country’s exponential population growth with a Human Development Index (HDI)
of 0.377 (the lowest in the world) and a Purchasing Power Party (PPP) of around
USS$ 1.90 (among the weakest in the world) increases stressors affecting the likeli-
hood of social unrest (United Nations Development Programme 2019). Additionally,
being surrounded by Mali, Burkina Faso, Chad, Nigeria, and Libya, all of which are
experiencing escalating domestic and cross-border insurgencies, spillover effects of
conflict and insecurity are affecting Niger (Prime Minister 2016b; Ministry of the
Interior 2018).

Niger currently faces conflict and insecurity across multiple internal and external
fronts. In the East, in the Lake Chad region (shared with Cameroon, Chad, and
Nigeria), the country faces instabilities associated with Boko Haram? (President’s
Cabinet 2018). In the West (the Liptako Gourma border area shared with Burkina
Faso, and Mali), terrorist groups affiliated with Da’esh and Al-Qaida are increasing

12007 was the the first time the United Nations Security Council (UNSC) debated the impacts of
climate change on the international security.

2 Boko Haram (translated as: ‘Westernisation is prohibited’) was founded in 2002 in Maiduguri,
Nigeria, by Mohammed Yusuf as a civil society. In 2009, following the assassination of Yusuf by the
local government, the group’s insurgency began, and Boko Haram became a terrorist organisation
known as Jama’at Ahl as-Sunnah lid-Da’ wah wa’l-Jihad (‘Group of the People of Sunnah for Dawah
and Jihad’), operating in the Lake Chad area shared by Nigeria, Chad, Cameroon, and Niger.
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attacks on civilians and security forces (Ministry of the Interior 2018; Prime Minister
2016). Furthermore, armed groups (trafficking arms, cigarettes, humans, and drugs)
are operating through the vast Sahara Desert in the North (President’s Cabinet 2018;
Ministry of the Interior 2018).

Niger and the Sahel face a humanitarian situation aggravated by inter-communal
clashes (especially between herders and farmers) (Prime Minister 2015), and a rising
of self-defence militia groups, which are converting to community-led insurgencies
to fill the security vacuum created by the absence of the state authorities (Kalilou
2021). Sexual and gender-based violence, environmental and climate change-induced
migration and internal displacement, economic and social inequality, and human
rights violations and abuse persist in Niger (UNSC 2017). With the deterioration
of the social and economic conditions, unemployed and vulnerable youth become
a target for recruitment by armed groups (Stockholm International Peace Research
Institute-STPRI 2020; Kalilou 2021). According to the Government of Niger, the
collapse of Libya and the war in the Middle East triggered the flow of arms and
fighters into Niger and the rest of the Sahel (Issoufou 2019). However, civil society
and scholars largely attribute current insecurity to bad governance from successive
Nigerien governments (Stockholm International Peace Research Institute 2020).

In the specific case of Niger, the literature on climate security, has not robustly
weighed up the current national security issues by explicitly balancing the traditional
and the extended actors’ understanding and approach to national security, when
considering human security and ecological security.

This assessment of the conception, perception, and practice of national security
considerations of the impact of climate change emanates from a review of the rele-
vant primary and secondary sources of the literature. The theoretical framework of
this analysis draws on the approach to the concepts of security discerned by Hardt
(2018) as national security, human security, and ecological security. Hardt (2018)
identifies national security as the protection of the state for its territorial integrity,
sovereignty, and stability, while human security is the protection and the wellbeing
of the individuals within the territory; ecological security is the protection of national
and global nature, Earth System functioning, and ecosystems. Furthermore, this case
study builds on this theoretical framework to elaborate on the research categories of
(a) climate security threat and (b) climate security responses. In part one, this case
study portrays how key stakeholders view and plan for climate change and security
at the national and international levels. In part two, the case study explores the strate-
gies and responses which the Niger government has provided. It considers how civil
society, the expert community, and other non-state actors are involved. Finally, the
regional and cross-border aspects are considered.
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9.2 Perceptions and Conceptions of Climate Change
as a National Security Concern

The aim here is to look into the Nigerien military and Ministry of Defence’s under-
standing and approach to the climate security nexus, before retracing the approaches
of the president and the other government sectors. Consultation of the official
documents compared to these government actors’ approaches at national and the
international levels reveals significant progress regarding climate security.

9.2.1 Traditional Security Sector Acknowledgement
and Approach to Climate Change: The Ministry
of Defence

The findings of the first research category (which focuses on the question of whether
and how climate change is addressed) from the traditional security sector show
that there is no specific climate change conception or practice at the Ministry of
Defence. Nevertheless, like all the other branches of the government, the military is
involved in projects associated with climate change such as the national reforestation
programmes and the Féte de [’arbre (Arbour Day).

There are synergies between several civilian, military, and paramilitary policies
and strategies providing essential public goods associated with security in the border
areas (Ministry of the Interior 2018). As climate change increases the depletion of
natural resources, contributing to the mobility of the mass population and cross-
border movements, competition and tensions are rising within communities and
between host communities and climate migrants. Further, exponential population
growth compounds the pressure on the scarce natural resources. While local institu-
tions struggle to provide basic needs and adequate conflict resolution mechanisms,
elites, criminals, and extremist armed groups, amongst others, exploit the mounting
fragility for political, geopolitical, ideological and economic reasons (Kalilou 2021).

In the northern border areas (Region of Agadez), military posts and bases provide
health services and infrastructure for the climate migrants® and internally-displaced
persons. They also guarantee essential social services for returnee fighters (Ministry
of the Interior 2018). In these securitisation efforts of the northern border area, the
military is, however, yet to stabilise the deteriorating relationship between the host
communities and the above-mentioned climate migrants. In the Lake Chad basin
(Region of Diffa), an interface between civilians and military actors is organised
in the form of committees, which target regional stabilisation that can complement
and strengthen military efforts. This interface consists of restoring essential public

3 Climate migration can be referred to as a human mobility resulting from climate change and
environmental degradation. See: Kumari et al. (2018) in “Groundswell.”
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services and the provision of life-saving humanitarian assistance. Civil-military coop-
eration aims to enhance aid delivery via coordination and logistics between civilians
and military personnel. It also facilitates the transition from humanitarian aid to
development projects (Lake Chad Basin Commission 2018). In the sub-region of
Liptako Gourma, the military has additionally adopted a political approach in terms
of reconciliation, dialogue, and humanitarian assistance to promote the development
of the border area with Mali (International Crisis Group 2018).

The region’s immediate security needs are concentrating policymakers’ attention
on military actions to the detriment of long-term investments to fight against climate
change and environmental-related security risks. The counterterrorism efforts are
draining the national budget and military efforts (Cole/Grossman 2020). According
to the Stockholm International Peace Research Institute (as cited by Kone 2020), the
Government of Niger spent US$229 million in 2018 on military expenditure to fight
against insurgency. Thus, like many other Sahel countries, Niger has led repeated
calls for help for military troops, logistics and intelligence from France, Europe,
the USA, and the international community (Riihl 2021). The following section will
show how, in parallel to the immediate national security actors, the extended” security
actors, such as the president and the ministries, contribute to considering the impacts
of climate change and environmental degradation in national security.

9.2.2 Extended Security Sector Perception and Conception
of the Impact of Climate Change on National Security:
The President and Other Branches of the Government

As described above, as a research category national security is defined as the state
use of military, diplomatic, or economic means to protect its territorial integrity,
sovereignty, and stability from threats. The socio-economic effects of climate change
are among these threats (Hardt 2018).

Articles 47 and 63 of the Constitution of Niger, which was ratified in 2010, give
the president of the republic the power to influence the debate on the questions of
domestic, regional, and international issues and there is no significant opposition
party or political voice on climate change or security in Niger. This makes the pres-
idential proclamations a de facto proxy of national conceptualisations of security.
Climate change and security are treated as separate issues in President Issoufou’s
framing of emerging security threats, “In addition to the climate challenges, there
are other emerging issues such as security, including terrorism” (Issoufou 2019a:
Presidential statement at UN). The president acknowledges the link between climate
change and key resources: “climate change is having an impact on the availability of
resources” (Issoufou 2019c: para 5 - A statement at the Climate Commission for the
Sahel Region [CCSR] Summit at Niamey). He directly relates food security to climate

4 The concept of extended security refers to the government institutions which contribute to national
security beyond the Ministry of Defence and the military.
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change; for example, “A real threat to food and food security, climate change, along
with conflict, has been one of the causes of the increase in famine in the world over
the past three years” (Issoufou 2019c: para 6). But the shift in his opinion is signifi-
cant when he says: “The Sahel situation also shows the impact of climate change on
security, social and political stability” (Issoufou 2019c: para 6). Hence, the percep-
tion of a climate change-security nexus is evident when he states: “The link between
climate change and terrorism has now been established” (Issoufou 2019c: para 6).

This deterministic presidential statement contrasts with the intellectual debate on
climate security, where there is debate over the causal relationship between climate
change and insecurity. Giving the presidency of the CCSR to Niger helped shift public
statements on the climate-security nexus. President Issoufou gave a speech during
the open session of the first summit of the CCSR (on 25 February 2019) in Niamey,
Niger. President Issoufou was the president of the CCSR, and Niger and the central
part of the Sahel were suffering atrocities from insurgency. These circumstances
likely prompted President Issoufou to make the connection, indicating a growing
understanding of human security. He further reiterates the climate-security linkage
when he states: “As the situation in the Sahel and the Lake Chad Basin illustrates,
there is a close link between poverty, terrorism and climate change” (Issoufou 2019c:
para 47).

The Ministry of Environment and the Combat Against Desertification (MECAD)
coordinates the government’s national environmental policy with other relevant
departments and institutions under the umbrella of the prime minister and the presi-
dent of the republic. The MECAD dominates the climate politics of the country at the
government level. Environmental politics covers, but is not limited to, “sustainable

ELINNT3

land management activities”, “rehabilitation of degraded land, the stabilisation of
dunes and assisted natural regeneration”, “combating desertification”, and the “green
economy”’, which provide a “condition essential to the stability of the environment
and its communities” (Issoufou 2017: para 21-22).

Another important insight can be found when focusing on the Ministry of the Inte-
rior, which manages national policy by guaranteeing the demarcation of its borders,
managing issues of insecurity, alleviating poverty, assuring the presence of the state
within its borders, coordinating trans-border cooperation, and harmonising migra-
tion issues (Ministry of the Interior 2018). There is a national security strategy to
“strengthen people’s resilience to the effects of climate change and actions” and
for “building capacity” (Ministry of the Interior 2018: 29). The policy is also about
enhancing the resilience of the populations in border areas facing climate change,
security crises, and environmental catastrophes through “development of a strategy to
promote regular migration” (Ministry of the Interior 2018: 28), “creation of economic
employment opportunities”, “supporting and integrating migrants” (Ministry of the
Interior 2018: 26), the “principle of free movement of people and goods” (Ministry
of the Interior 2018: 8, 9, 14), “[e]nvironmental governance in the border areas
and issues of cross-border natural resources” (Ministry of the Interior 2018: 8), and
cross-border cooperation (Ministry of the Interior 2018: 8). It is also important to
stress that Niger, as a country of transit, can play a significant role affecting climate
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migration. Climate change is driving internal displacements, exponential urbaniza-
tion, and cross border movements, primarily within African regions (Rigaud et al.
2018). An increasing number of people are passing through Niger from sub-Saharan
Africa, trying to reach Algeria, Morocco, Libya, and then Europe (Werz/Conley
2012; Ministry of the Interior 2018). Previous security strategies’ were developed
primarily around the intermittent peace agreements in the West and Northwest with
Fulani ethnic groups in the North (in the regions of Tillabery and Tahoua, near Mali,
and Burkina Faso),with the Tuareg and Arab ethnic groups (in the region of Agadez,
the Sahara Desert near Algeria and Libya), and in the Northeast with the Toubou
ethnic groups (near the south of Libya and the Northwest of Chad), (for example the
peace agreements of April 24 1995, and October 2009) (Prime Minister 2016).

However, neither Decree No. 96-004/PM of 1996, on the establishment, compo-
sition and attributions of the National Council of the Environment for Sustain-
able Development (CNEDD) (Conseil National de 1I’Environement pour le Devel-
oppement Durable-CNEDD), nor Decree No. 2000-272/PRNIPM of 2000, explic-
itly mentioned climate change in their texts (Prime Minister 2000). Yet, these two
texts highlighted the combat against desertification, environment protection, sustain-
able development, and coordination of the post-Rio environmental politics in Niger.
Nevertheless, the attachment of the CNEDD’s Executive Secretariat to the Office
of the Prime Minister and the later inclusion of climate change in the CNEDD’s
thematic issues, along with biological diversity and desertification, illustrate the
increasing importance of climate change and the environment to the government of
Niger (Prime Minister 2000). Thus, the institutions and framework discussed above
prove how much the Nigerien government focuses on the links between climate
change, security and development, to the detriment of the climate-security nexus —but
this approach is changing, as I will show in the following sections.

9.2.3 Evolving Approaches to Climate Security

In political efforts and policies related to the effects of climate change, the security
perspectives considering climate change have not been uniform on the national,
regional, and international scenes. The conception and perception of the effects
of climate change on national security, human security, and ecological security
encompass retraceable progress and variation.

5 These long-term strategies consist of implementing peace agreements, including the insertion
of ex-combatants into the military corps and the administration. Also, these securitisation efforts
consider the environment and its natural resources as tools for peacebuilding. The ultimate goal is
to enhance social cohesion and livelihood security to prevent conflict relapse.
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9.2.3.1 Niger’s Security Perspective on Human Security

Since being introduced in 1994 in the United Nations Human Development Report,
the concept of Human Security — defined by United Nations Development Programme
(UNDP 1994: 23) as “people centred” — has evolved from the traditional concept of
security to include “the interdependence between development, security, and peace”
(Harrington/Shearing 2017: 47; Brauch 2008: 160).

From 2007 to 2016 the focus of security developments in Niger was primarily on
socio-economic and environmental issues. Many expressions in the primary sources
illustrate that assessment through “vulnerability” (Prime Minister 2014: 30; 2019:
48; 2020: 1, 2, 3, 4, 5, 8, 9, 13, 16, 17, 20, 24, 43; 2020a: 23; 2021: 3, 26, 38,
39), “water scarcity” (Prime Minister 2014: 38), “impacts on development” (Prime
Minister 2020: 52), “food security” (Prime Minister 2019: 1, 7, 15, 45; 2021: 3, 11,
18, 38, 50, 52), and “promoting green jobs” (Prime Minister 2014: 68). The Nigerien
government has focused on human security (based on the precedent expressions
mentioned) in parallel with hard security for the last decade, for “the phenomena
of drought and desertification have been and still are a major concern in economic
and social development” (Prime Minister 2006: 24) at the political and institutional
levels.

Climate change influences the dominant understanding of human security in
Niger. From 2017 onward, additional concepts have progressively emerged in the
debates revealing the influence of climate change in the conception of human secu-
rity (Climate Commission for the Sahel Region 2018). “The anthropogenic bill”
(Issoufou 2019c: para 3), “food insecurity” (Issoufou 2019: para 5), “the impact of
climate change on our health” (Issoufou 2019c: para 5), and “we can bequeath to
future generations a better world in a sanitized environment” (Issoufou 2019c: para
18), used by President Issoufou in his speech of February 25 2019, during the CCRS
summit in Niger, are among the concepts which illustrate the increasing prominence
of climate politics in Niger. Climate change is a fundamental issue of domestic poli-
tics and security, but in practice the primary concern is still military operations and
logistics, because of conflicts.

Expressions such as “climate migrant” (Issoufou 2019c: para 7) are employed
since Niger — located south of Libya, in the middle of the Sahel between the Sahara
and the Sudanese zone — is a country of transit (as previously mentioned), and the
climate-induced migration from villages to the cities is increasing. As for the expres-
sions “energy transition,” and “renewable energy” (Issoufou 2019c: para 12; Prime
Minister 2015: 67-77), they can be identified in government documents, and there is
a campaign — however modest — to change behaviour. In reality, though, the govern-
ment focus is far from this and echoes the thought of President Issoufou when he
stated in an interview at the Conference of the Parties (COP21) in the context of the
United Nations Framework Convention on Climate Change: “we have the right to
pollute [..] our priority is socio-economic development [...] polluting rich countries
have to invest in our energy transition if they want us to abandon our development
ambitions that may raise our GHG emission” (Issoufou 2015). The same idea is
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repeated in the speech of Mohamed Bazoum, his successor, at COP26 in Glasgow
(Bazoum 2021).

Throughout the analysis, this research did not find court cases dealing with climate
change in Niger, and records of troops being sent for disaster relief were not found.

Climate change is recognised as a human-made issue by the government and civil
society. But many people also believe that climate change and climate-related issues
come, somewhat, from God. Hence, researchers, such as Simpson et al. (2021) have
shown that climate change literacy across Niger is one of the lowest in Africa and the
world (see Table 9.1). In this vein, a report from Afrobarometer (2019) highlights
that while the average of climate change literates is 28 % in Africa, only 16% of
Nigeriens “have heard of climate change, associated it with a negative change in
weather positions and know human activity as a major cause” (Afrobarometer 2019:
18-21).

Table 9.1 Sub-national

levels of climate change Regions in Niger Climate change literacy rate (%)
literacy rates in Niger Agadez 38

Diffa 5

Dosso 26

Maradi 25

Niamey 36

Tahoua 27

Tillaberi 39

Zinder 8

Source Simpson et al. (2021)

Based on the above studies, expanding the existing climate change awareness
programmes may help the regular Nigerien citizens understand the causes and the
consequences of climate change, even as they unconsciously already live those conse-
quences on a daily basis. However, those findings do not evoke, nor do they consider,
the traditional and indigenous understanding of and approaches to climate change.
Nigerien villagers perceive and conceive of climate and environmental changes from
norms different from those established by external practitioners and scholars. To this
end, it is interesting to explore Niger’s understanding of and approach to ecological
security.

9.2.3.2 Niger’s Security Perspective on Ecological Security

The theoretical framework above helps postulate that ecological security, as a cate-
gory of security, refers to the conservation and improvement of the biophysical and
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geophysical environments via sustainable development and environmental protec-
tion measures, such as reducing biodiversity loss, CO2 emissions and deforestation
(Hardt 2018).

Internationally recognized breakthroughs and success stories are illustrative of
Niger’s perception of ecological security. Successful cases of large-scale land restora-
tion initiatives through drought managements, re-greening and carbon sequestrations
are progressively contributing to containing climate and environment-related secu-
rity risks. These lessons learned echo in the statement of the United Nations Climate
Change Desertification (United Nations Convention to Combat Desertification 2014)
that “the restoration of over 5 million hectares of land by communities that live
across Burkina Faso, Niger and Mali has reversed outward migration flows” and
has ultimately contributed to “national security and to secure international stability
today and in future” (United Nations Convention to Combat Desertification 2014:
14). In the NorthWest, the region of Tahoua (Batodi-Illela), in the Centre East, the
regions of Maradi and Zinder, and the region of Diffa (Lake Chad region), tree
planting campaigns and farmer-managed natural regeneration (FMNR) combined
with sustainable land management (SLM) techniques are enhancing households’
resilience to climate change and environmental degradation (United Nations Conven-
tion to Combat Desertification 2014). Agro-sylvo-pastoral and fishery activities are
improving, the distance travelled and time spent by women and girls fetching water
are getting shorter, fodder and wood logs are becoming more available (United
Nations Convention to Combat Desertification 2014; United Nations Department
of Economic and Social Affairs Sustainable Development 2020). A United Nations
Convention to Combat Desertification (2014) report displayed satellite images from
1975 to 2003, proving how the increasing density of trees planted by local commu-
nities increase population and urbanisation growth and decrease vulnerability and
climate migration in the region of Galma (United Nations Convention to Combat
Desertification 2014: 13). Another success story is the carbon sequestration site of
Tchida, which uses SML along with the acacia gum trees to help re-green the village
and restore the lost biodiversity (Kalilou 2021; Moustapha 2011).

The environmental peacebuilding efforts, including cross-boundary cooperation
with international partners, local government, local businesses, and local communi-
ties around the degrading environment and its depleting natural resources in Niger, are
focusing on attenuating competition over scarce natural resources, reversing climate
migration, discouraging the youth from joining armed groups as an economic and
social status incentive, and helping the social and economic reintegration of returned
combatants (Bruch et al. 2016; Kalilou 2021; United Nations Convention to Combat
Desertification 2014). In this vein, Harrington and Sharing (2017: 64) remark that
“ideas of nature have always intersected with security in complex ways.” The envi-
ronment and its natural resources can be instrumental values for security, but at the
same time however, they can be a threat to security (Harrington/Clifford 2017: 68—
83). Consequently, the authors describe Anthropocene security,’ which considers

6 See Harrington/Shearing (2017: 86—144): The concept is broadly defined as the current geolog-
ical epoch in which human activity has impacted climate and environmental changes. Hence, the
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the rapid ecological shifting of the planet with “the threats, including biodiversity
loss, population increases, air pollution, degraded infrastructure, and waste dump-
ing” (Harrington/Shearing 2017: 156). As previously discussed, Niger is facing
several substantial challenges, among which are the Saharan Desert (UNCCD 2014)
and the recurrent increase of climate change-related security risks (Kalilou 2021),
along with one of the highest birth rates in the world (United Nations Development
Programme 2019) and the ongoing environmental issues related to the pollution and
waste dumping from uranium exploitation (Nahan et al. 2016).

Institutional reforms are, however, giving women land tenure security (United
Nations Department of Economic and Social Affairs Sustainable Development 2020).
These reforms fit within the scope of the national practices and capacity to counter
the environmental and climate-related security risks. By addressing the systematic
gender inequalities in access to natural resources, these efforts contribute to climate-
resilience and the achievement of sustainable development goals in Niger.

9.3 Political and Institutional Impacts of the Prevailing
Climate Security Perceptions

In the following sections, I will show how Niger has engaged in political and insti-
tutional efforts to deal with the perceived climate change security threats at national
and international levels. Another focus of this section lies in the analysis of Nige-
rien policymakers’ positions on the issue of addressing climate change in the United
Nations Security Council (UNSC).

9.3.1 Niger’s Domestic Politics Concerning the Perceived
Security Threat of Climate Change

In addition to the Nigerien government, non-state actors participate in climate politics
as facilitators of national practices and capacity to provide relative responses to the
perceived security threat of climate change.

concept of security in the Anthropocene encompasses the harms, threats, or risks from climate
change and environmental degradation on individuals’ well-being, community thriving, and the
functioning of state and global institutions. The securitisation in the Anthropocene, thus, considers
the interconnectedness of humans, societies, and the Earth. As insecurity emanates from human
activity, the securitisation process results from human activities.
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9.3.1.1 Niger Government’s Efforts in Countering the Perceived Threat
of Climate Change

Well before the Earth Summit of 3—14 June 1992 in Rio de Janeiro, Brazil, Niger
had already organised a National Debate on combating desertification, on 21-28
May 1984 in Maradi, Niger. This issue has been a central part of development poli-
cies, plans, programmes, and strategies (Prime Minister 2016). Consequently, many
official government documents have mentioned climate change. Among those docu-
ments are: (1) The Sustainable Development and Inclusive Growth Strategy (SDIGS
Niger 2035),” which was formulated in 2011 and is defined until 2035; (2) The
Economic and Social Development Plan (PDES 2017-2021),® which was the first
phase of the implementation of the SDIGS Niger 2035; (3) The Action Plan of
the National Strategy for Food and Nutrition Security and Sustainable Agricultural
Development (better known as “Initiative 3N [Nigeriens Nourish Nigeriens])’; and
(4) The National Policy on Environment and Sustainable Development.'? Hence, the
political will to combat climate change has aligned with Niger’s presidency of the
Climate Commission for the Sahel Region (2018).

Niger links issues of security with development around climate risk manage-
ment from mitigation, adaptation, and resilience programs, such as the Strategy for
Accelerated Development and Poverty Reduction (SDRP), the Rural Development
Strategy (SDR), the National Action Plan for Adaptation (PANA), the Energy Policy
Declaration (DPE), and the National Strategy for Access to Modern Energy Services
(SNASEM) to other strategic sub-regional integration documents (Prime Minister
2012). Different policies, strategies, and policy frameworks, with the establishment
of CNEDD, carry out the implementation of climate change adaptation and mitigation
(Prime Minister 2014, 2016a).

A particular focus on gendered dimensions of the climate-related security risks
highlights inequality. In a UNSC resolution 2349 on the Lake Chad Region, women
are highlighted as being among the most vulnerable to climate and environmental
stress, yet there is much room for improvement for gender roles in climate change
and security in Niger and the Sahel (UNSC 2017). Also, Halle et al. (2020) find that
in Niger and the Sahel, cultural norms and customary laws disadvantage women, and
climate change drives men out of the household or incentivises their enlistment in
armed groups, leaving women and girls with socio-economic responsibilities, all of
which are worsening vulnerabilities (Halle et al. 2020). In addition, women represent
only 25% of the elected officials in Niger (UNSC 2017). The gender dimension of
climate security needs more attention, for women represent 70% of agricultural
labour and contribute up to 70% of the household food in some regions in Niger (UN
Women 2016). Nevertheless, women and girls comprise 54% of migration from,

7 SDIGS (2017) A country and a prosperous people. www.nigerrenaissant.org.
8 Ministry of Planification (2017): The 2017-2021 Social and Economic Development Plan (PDES).
9 President’s Cabinet (2017): The 3N Initiative (Nigeriens Nourish Nigeriens).

10 Ministry of Planification (1998): The National Policy on Environment and Sustainable Develop-
ment.
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into, and through Niger (Halle et al. 2020). These trends may negatively impact the
underlying problems of climate security, such as food security, resource security,
and livelihood security. As domestic climate security action requires a multisectoral
approach, the involvement of non-state actors is imperative, as I will show in the next
section.

9.3.1.2 Inclusion of Non-state Actors in Countering the Perceived
Threat of Climate Change

In Niger, non-state actors’ understanding of climate-related security risks is not
uniform. In fact, this research found a discrepancy between government and civil
society at the national level, and between the expert community and civil society
regarding climate politics, even though two-thirds of the CNEDD members are
from civil society. Until 2016, the expert community viewed underdevelopment,
rather than climate change, as a contributor to insecurity (President’s Cabinet 2018).
Thereafter, stakeholders, including the private sector, authors, local experts from the
Niger government, civil society, and external partners, have taken into consideration
environmental and climate-sensitive approaches to national security strategy. This
paradigm shift resonates closely with the (Shaller et al. 2019) report on the launch of
the Adelphi-led two-year research entitled “Shoring up Stability” (Vivekananda et al.
2019). The launch event was co-organised on 24 October 2019 in Niamey, Niger by
local policy-makers (Secretary General of the Haute Autorité a la Consolidation de
la Paix [High Authority for the Consolidation of Peace]), the Director of the Centre
National d’Etudes Stratégiques et de Sécurité (CNESS), experts and practitioners,
Adelphi, and the German Embassy in Niger (Shaller et al. 2019). The panel presen-
tation and the launch highlighted the importance of governance and social cohesion,
communication, socioeconomic, cultural, and systematic conflict assessments, and
verified data in addition to climate-fragility assessments (Shaller et al. 2019). This
event is a tangible illustration of the ongoing funded studies related to climate secu-
rity in Niger as security plans aim to “strengthen the capacity and involvement of
local authorities and civil society actors so that they can sustain peace” (Ministry
of the Interior 2018: 29; Prime Minister 2014: 122). Hence, these moves attempt to
include civil society in the national security strategy, but the leading player remains
the government (Ministry of the Interior 2018). Niger’s policymakers ought to win
over affiliations and include civil society and the expert community — and the country
can capitalise on its strategically opportune entry to the Security Council in the year
2020 —to succeed in climate security practices at the regional and international levels.
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9.3.2 Niger’s Climate Diplomacy vis-a-vis the Perceived
Security Threat of Climate Change

The Nigerien climate diplomacy — the set of foreign policies and external part-
nerships to provide relative responses to the perceived security threat of climate
change — manifests in regional centres, international organisations and institutions,
in the Sahel, and also within the UNSC.

9.3.2.1 Regional Centres and Other Relevant International
Organisations and Institutions

In the border areas, the country aims to strengthen the state’s presence through border
demarcation, security, and migration management with Mali, Chad, and Burkina Faso
(Ministry of the Interior 2018). In the Lake Chad Basin in the East and in the tri-
border area of the Liptako Gourma in the West, environmental and climate-related
security risks decrease communities’ livelihood security mechanisms. Those security
risks expose the state’s fragility and incapacity in managing ungoverned territories
(International Crisis Group 2018; Shaller et al. 2019). In response, there are multi-
lateral initiatives such as the Regional Project to Support Pastoralism in the Sahel
(PRAPS) (World Bank 2020), and the collaboration with Nigerien policy institutions,
such as the HACP and the CNESS directing security policies and securitisation
efforts that undertake the environmental and climate change dimensions of policy
in the Lake Chad Basin (Shaller et al. 2019). These policymakers, experts, and
practitioners in Niger highlight the importance of security strategies and practices
beyond military operations and intelligence to sustain peace and security via, for
example, the Regional Stabilization Strategy (RSS), whichis a project of the Regional
Stabilization Facility for Lake Chad funded by UNDP and supported by Germany
(Shaller et al. 2019).

The trans-border focus on planning and operating security measures zeroes in on
selected institutions. Among these institutions are the Authority for the Integrated
Development of the Conseil de I’ Entente, Liptako Gourma Authority, the Lake Chad
Basin Commission (LCBC), Niger Basin Authority (cooperation around the Niger
river) and the Community of Sahel-Saharan States. The border strategy was also
among the topics in the G5 Sahel summit in Ouagadougou, Burkina Faso (2019),
and the ECOWAS Summit in Nigeria (2019).

The LCBC, by way of illustration, is responsible for implementing the regional
strategy to stabilise the Lake Basin areas that encounter humanitarian crises worsened
by the insurgency from Boko Haram. The LCBC’s mission is, among other things,
the coordination of cross-border cooperation and prevention and management of
acute crises, which include environmental and climate-related security threats. The
overall objective is to address the root causes of the security crisis in the Lake Chad
Basin and enhance resilience by preserving the ecosystem and mitigating the harmful
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effects of tensions related to conflict and environmental change (Lake Chad Basin
Commission 2018; UNSC 2018).

The Gesellschaft fiir Internationale Zusammenarbeit’s (GIZ) project, which is a
project of the German Ministry for Cooperation and Development (BMZ) is another
example of cooperation on the climate security nexus. The GIZ project (from 2
January 2019 to 13 December 2021), aligns with climate security practice efforts in
Niger. The European Commission and the BMZ funded the project on the relation-
ship between the water, energy, and food security (FREXUS) variables to sustain
peace through climate resilience in Niger, Mali, and Chad (Nexus 2019). Thus,
Niger’s engagement in the LCBC, the Liptako Gourma Authority, and the Niger
Basin Authority, along with other regional centres, international organisations and
institutions, signifies the country’s climate foreign policies in the region. Overall, this
overview shows also that international and regional attention to the climate-security
nexus in the Sahel region has been relatively high since 2020, when the country
entered the UNSC as a non-permanent member.

9.3.2.2 Niger Climate Foreign Policies Specific to the Issue of the Sahel

The region experienced exceptional droughts in the early 1970s and 1980s, but lately,
these droughts have become recurrent (Niang et al. 2014; United Nations Convention
to Combat Desertification 2014). Niger is losing 100,000 hectares of productive land
per year, and pasture and surface water!! are rapidly depleting (Ministry of the Interior
2018). In addition, studies like the IPCC 2014 report on Africa and the UNCCD 2014
report entitled “Desertification, the invisible frontline” calculate that Lake Chad has
lost 90% of its waters since the 1960s, and desertification has advanced towards
the South (Niang et al. 2014; United Nations Convention to Combat Desertification
2014: 5). According to the Adelphi Report from Vivekananda et al. (2019), climate
variabilities still impact the livelihood coping capacities of the inhabitants dependent
on unpredictable seasonal patterns, making the climate crisis a crucial factor in the
security crisis in the Lake Chad region. Consequently, the climate change-security
nexus is increasingly playing a role in the Sahel.

Niger is, in response, the most significant contributor to the Great Green Wall
initiative launched in 2007 by the African Union to halt desertification and tackle
the environmental and climate change-related biodiversity loss and its unwanted
consequences on livelihoods in the Sahel. Niger has produced and planted around 146
million trees, which makes up 47 million hectares of the total 156 million hectares so
far extended by all the 11 Sahelian states participating in the project (UNCCD 2020).
Hence, Niger’s climate diplomacy demonstrates its intent to expand the security
mechanism at regional and even international levels.

1 See Kim (March 23, 2023): “Millenium Climate Challenge-MCC financed study finds Niger to
be most groundwater-rich country in the Sahel region.” https://www.mcc.gov/blog/entry/blog-032
223-niger-groundwater-rich-country.
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9.3.3 The Focus of Niger’s Climate Diplomacy in the UN
and Specifically in the UNSC

Recent moves, in December 2021, from Niger regarding climate change as a threat
to international peace and security illustrate the country’s engagement in stepping
forward to address climate change in the UNSC. However, it also needs to be pointed
out that the council’s governing mechanisms carry significant constraining factors
for the success of the Nigerien active climate diplomacy.

9.3.3.1 Niger’s Position on the Issue of Addressing Climate Change
in the UNSC

Entering the UNSC as a non-permanent member in January 2020, at a time when
the climate security concept was frequently debated, accelerated Niger’s progressive
adoption of a climate change and security nexus. The country has already signed and
ratified all major international and regional treaties and accords related to climate
change and the environment (Prime Minister 2020). Niger ratified the Paris Agree-
ment on September 21, 2016, ratified the UN Framework Convention on Climate
Change (UNFCCC) in June 1992, the Kyoto Protocol on July 25, 1995, the United
Nations Convention to Combat Desertification (UNCCD) in 1996, and the Montreal
Protocol of 1987. Niger was at the significant post-Paris Agreement conferences:
Marrakech in 2016 (COP22), Germany in 2017 (COP23), Katowice, Poland in 2018
(COP24), Madrid, Spain in 2019 (COP25), Glasgow, Scotland in 2021 (COP26), and
Sharm el-Sheikh, Egypt in November 2022 (COP27). The country played an essen-
tial role in adopting the “3S” strategy (Sustainability, Stability, Security) on Climate
Change, launched during COP22 in Marrakech in November 2016 (Issoufou 2017:
para 24).

In the UNSC context, Niger supported Germany’s proposal of a draft resolu-
tion on climate security on July 20, 2020 (UNSC 2020a), but the U.S blocked
the resolution (see introduction of this book). Niger is a member of the Group
of Friends on Climate Security,'> and the Niger Mission to the UN has partici-
pated in the UNSC Arria Formula'® to advocate best practices involving women
and youth in peace decision-making process (UNSC 2020). In the year 2020, Niger
also joined Belgium, the Dominican Republic, Estonia, France, Germany, Tunisia,
St. Vincent and the Grenadines, the U.K., Vietnam, Ireland, Kenya and Norway

12 An initiative of Germany, the Group of Friends on Climate and Security (GFCS), was launched
on 1 August 2018, initially including 27 founding Member States and extending to around 58
members today. The purpose of the GFCS, as a working group, is to regularly discuss in a forum,
to join efforts among members to raise public awareness and to increase the UN’s involvement in
the impact of climate change on peace and security.

13 Originated in 1992 by Venezuelan Ambassador Diego Arria, the Arria Formula is an informal
meeting convened by a UNSC member state to discuss an important and confidential subject between
member states of the UNSC and non-member states, individuals or non-governmental organisations,
and non-state actors.
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to issue a joint statement requesting that the Informal Expert Group on Climate
and Security'* assist “the Council to achieve a more comprehensive and systematic
approach on climate-security risks in situations on the ground” (UNSC 2021: para 6).
On Friday, 9 December 2021, President Mohamed Bazoum presided over an open
debate meeting on Maintenance of International Peace and Security: Security in the
Context of Terrorism and Climate Change (Bazoum 2021a).

On Monday, 12 December 2021, Niger and Ireland introduced a draft resolution,
which was aborted, “to see the Council establish the evident nexus between inter-
national peace and security on the one hand and the fight against terrorism and the
effects of climate change on the other” (Bazoum 2021: para 8), as the newly-elected
president of Niger put it when he addressed the council in person on 9 December
2021. This illustrative move of Niger at the end of its 2-year mandate on the Council
exemplifies the firm commitment to put climate change on the Security Council
agenda. More importantly, the draft resolution contains “appropriate initiatives in
the search for lasting solutions to threats to international peace and security and
their interactions with the effects of climate change” (Bazoum 2021: para 9). This
typical draft resolution, with the second-highest number of supporters in the council’s
history (12 out of the 15 Security Council members and at least 113 non-members)
(Krampe/de Coning 2021), requests and recommends actions and collaboration of
member states, the Secretary-General, special political missions, peacekeeping oper-
ations, the Informal Expert Group of members of the Security Council on Climate
and Security, the scientific community, international scientific research and data
institutions, local experts in the field, and civil society, including community-based
civil society, youth, women, peacebuilders, the private sector, academia, think-tanks,
media, and cultural, educational, and religious leaders (UNSC 2021). These actions
contained in the draft resolution aimed at rebuilding social cohesion and peace-
building, the collection of data, monitoring and analysis of the effects of climate
change, comprehensive conflict-prevention strategies, mediation support, develop-
ment of online platforms, and other strategies regarding climate-related security risks
(UNSC 2021). Thus, Niger’s climate security actions in the UN and the Council
retrace a progressive position beyond the two years (2020-2021) of UNSC member-
ship. Still, many factors, such as the proliferating national security threats and geopol-
itics, may help shift Niger’s position to prioritise short-term national security to the
detriment of a long-term commitment to human security and ecological security.

9.3.3.2 Limitation of Niger’s Climate Diplomacy in the UNSC

Many factors in the Council constrained Nigerien climate diplomacy from succeeding
in pushing climate change further under the Security Council mandate. First, the
Council is a forum where there is informal lobbying, with a balance of power that

14 Founded in 2020, the Informal Expert Group on Climate and Security of Members of the UNSC
is a discussion forum for the council to address the impacts of the climate-related security risks on
the UN missions and other operations and to involve experts to find solutions in this area.
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does not favour small countries like Niger. Second, the mechanisms of veto, pen-
holing,"> and Groups of Friends'® make the negotiations at the Council uneven.
Third, the ongoing debate since 2007 on the linkage between climate and security
on the one hand, and inclusion of climate change in the UNSC mandate on the other
hand, reveals division and an unclear position among member states (Conca 2019;
Hardt 2021a).

Salient controversy exists on the legal framework within Article 24 of the UN
Charter, giving the Security Council the prerogative to have jurisdiction over inter-
national peace and security (UN Charter 1945). As an increasing number of states
and non-state actors are recognising climate change as a “threat multiplier” (UNSC
2021b: 16), and other member states view climate change as a “security threat”
(UNSC 2021b: 2, 14, 15, 17, 18), the debate about including climate change in the
mandate of the Council is rising (Shank/Meeks 2019). Some view climate change
as beyond the scope or mandate of the Security Council, while others believe such
prerogatives should be given to other UN organisations, such as the UNFCCC, the
UNDP, the IPCC (Conca 2019), the Economic and Social Council (ECOSOC), or the
UN General Assembly’s Second Committee (Russia United Nations Mission 2021).
Debate over the direct causal relationship between climate change and conflict has
highlighted the need for a “Charter-mandated conflict prevention role that supports
addressing climate risks before they deteriorate into violence” (UNSC 2021b: 1-2).

The controversial debates, division, incoherence and “confusion of different
climate-security conceptions uncovers shared assumptions of the UNSC-member
states over including climate change on the Security Council mandate” (Hardt 2021a:
1,9) and is illustrated by the stoppage of the thematic resolution on the links between
climate change and security introduced by Niger and Ireland on December 12,
2021, with Russia’s veto, India’s “no”, and China’s abstention. Russia’s position
aligns with its usual opposition to the extension of the security council’s agenda by
criticising the “proposal to establish this automatic link while neglecting all other
aspects of situations in countries in conflict or countries lagging behind in their
socio-economic development” (Russia United Nations Mission 2021: para 2). This
is echoed in the words of Russia’s UN Ambassador Vassily Nebenzia when he says,
“positioning climate change as a threat to international security diverts the attention

15 The penholder system is a UNSC practice with which the P3- France, the UK, and the US- lead
or chair the council agenda related to some countries’ situations or thematic issues (UNSC 2018,
2020b).

16 Started in the 1990s, at the end of the cold war, the Group of Friends initially aimed to consolidate
multilateralism beyond geopolitics and other interests between like-minded member states sharing
similar views and common interests, to resolve a particular issue. However, as the Groups of
Friends proliferate, geopolitics is emerging, leading to a decline in effectiveness, because of the
great power politics among the five permanent (P5) members (China, Great Britain, France, Russia,
and the USA). Also, the broadening of the Groups of Friends’ initial mediation role to lobbying
and advocacy action has been a challenge for the Groups of Friends (among which is the Group of
Friends on Climate and Security), who may be used as tools for geopolitical influence. See David
Joseph Deutch, 2020: “What are friends for? ‘Groups of Friends’ and the UN system,” Universal
Rights Group NYC, March 31 2020, What are friends for? *Groups of Friends’ and the UN system
| Universal Rights Group (universal-rights.org).


https://www.universal-rights.org/
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of the council from genuine, deep-rooted reasons of conflict in the countries on the
council’s agenda” (Russia United Nations Mission 2021: para 1). In the same vein,
Russia’s veto to block the resolution enters into the framework of climate injustice,
where “nations that had harmed the climate through swift industrial development
[...] impose restrictions on other countries” (Russia United Nations Mission 2021:
para 9).

Russia, India, and China’s positions are a manifestation of great power poli-
tics countering the West’s climate colonialism, which is, as Nebenzia labelled it, a
pretext by wealthy Western powers to justify their interference in other countries’
internal affairs by “turning a scientific and socio-economic problem into a political
issue” (Russia United Nations Mission 2021: 2). Similarly, India’s ambassador, T.
S. Tirumurti, asserts that “We always support real climate action and serious climate
Jjustice. We will always speak up for the interests of the developing world, including
Africa and the Sahel region. And we will do so at the right place — the UNFCCC”
(India United Nations Mission 2021: para 12). Moreover, as with Russia and India’s
opposing positions, China’s abstention comes within the scope of climate injus-
tice and the omission of other security dimensions. Hence, China’s representative
Zhang Jun explains China’s position when he states that “developed countries have
the responsibility to help [developing countries] strengthen capacity building and
enhanced economic and social resilience. The draft resolution did not address any of
these important issues...The discussion on this fundamental dimension has not been
pursued, and this is not fair” (China United Nations Mission 2021: para 4). China,
India, and Russia jointly submitted an alternative draft resolution to respond to the
Sahel region’s issues, including climate change.

9.4 Conclusion

This case study on Niger is based on a theoretical framework distinguishing tradi-
tional security from human security and ecological security. As such, the traditional
perception and conception of “hard security” as a protection of state territory and
survival is increasingly being expanded to consider additional risks to the well-being
of individuals, communities, the environment, as ultimately being a threat to national
security. Hence, this inquiry, which particularly focused on the year 2020, finds that
as Niger’s understanding and approach to the threat to international peace and secu-
rity evolves, so does the state’s perception of the threat to national security. This
research also tries to explore climate security perception and climate security action
as the research categories. The study analyses and compares the understanding and
practices of the nexus between climate change and security at the national, regional
and international levels, especially in the UNSC. It finds that Niger perceives climate
change particularly as a threat to national and collective security (Bazoum 2021).
Climate change has been a significant threat to Nigerien human security because of
its geographic (Sahelian) position and increased environmental stress. Acknowledge-
ment of and approaches to a new security threat from climate change are evolving but
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varying. At the national level, given the mounting insecurity and the acknowledge-
ment of climate change as a threat multiplier, Niger progressively perceives climate
change as a national security concern. The traditional security sector (defence and
military) understands the impact of climate change on national security. The military
attempts to securitise the national territory by combining military operations with
civil-military cooperation and development projects (Lake Chad Basin Commission
2018).

Niger is taking action to provide a relative response to the perceived threat of
climate change at national and international levels. At the national level, climate
politics consists of the Nigerien government laying out and implementing different
policies and frameworks regarding climate security dimensions, and attempting to get
non-state actors involved in climate security practices. However, in practice, climate
change has not been recognised as a national security priority in domestic politics.
Instead, the focus lies on the socio-economic effects of climate change (UNSC 2007)
and the climate change and development nexus (Ministry of the Interior 2018; Prime
Minister 2015, 2016a). That said, policymakers progressively understand and strate-
gise climate change as an impact factor for national security on the international
scene, even though the domestic policies are still lagging behind.

At the regional and international levels, Niger undertakes climate and
environmental-related risks through climate diplomacy, fostering a securitisation
process and collaboration with foreign entities, including taking a leadership role in
the Great Green Wall initiative for the Sahel. Niger was very busy in the UN Secu-
rity Council during its two-year term (2020-2021). In addition to its involvement
in significant initiatives with the Arria Formula, the Group of Friends on Climate
Security, and the Informal Expert Group on Climate and Security, Niger collaborated
with Ireland to introduce a draft resolution on climate security, which led to Russia’s
veto, India voting against it, and China’s abstention. Hence, with these obstacles it
may be interesting to construct a scenario planning in order to explore the plausibility
of a Security Council resolution on climate security for further research.
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Chapter 10 ®)
Climate Change in Security Perceptions oo
and Practices in Russia

Ilya Stepanov

Abstract This chapter investigates the climate-security nexus in Russian political
discourse and practices. It is based on an analysis of key policy documents, statements
of official representatives of Russia, and data from social polls in the domain of
climate change, environment, and security. The analysis covers the time period from
2007 to 2020 and shows that, even though climate change is gaining more room in the
Russian national agenda, it is still not considered as a meaningful threat to national,
human, and ecological security. The national climate policy is far from one that could
effectively manage multiple climate-related risks. Further, the significance of fossil
fuels to the economy results in prioritisation of adaptation-focused climate policies
over mitigation ones. The analysis shows that climate change is often perceived as an
opportunity rather than a threat by officials, state companies, and the general public.
An example of this is in the warming Arctic and the corresponding political discourse
on potential benefits of growing transport and resource accessibility in the region.
However, in recent years, the dominant feature of Russian climate policy discourse —
scepticism about the anthropogenic nature of climate change — is changing towards a
more science-based policy agenda. Moreover, the analysis shows that over the last few
years new dimensions of climate-security discourse have arisen, which emphasise
the indirect (rather than direct) risks related to low-carbon transition outside Russia
and climate-induced military risks, particularly in the Arctic. These processes might
be able to boost climate policies as well as the overall awareness of climate change
as a threat to people, ecosystems, and the economy in Russia.

10.1 Introduction

This chapter assesses how Russia has interpreted and practised climate change secu-
rity between the late 2000s and 2020. It opens with a brief literature review and short
description of climate change trends and patterns of their regional and industrial
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impacts, and then proceeds to the analysis of the climate-security nexus in Russian
political discourse and practices.

The existing literature on climate change in Russia mostly concentrates on the
portrayal and assessment of risks or potential benefits the warming could bring to
the country (Shvidenko/Schepaschenko 2013; Svetlov et al. 2019; Porfiriev et al.
2017; Roshydromet 2017). According to the Federal Service for Hydrometeorology
and Environmental Monitoring of Russia (Roshydromet 2014), warming in Russia
is approximately 2.5 times more intense than the global average. Due to regional
diversity, the impacts of climate change vary considerably across the country. The
highest growth rate in average annual temperature is observed at the coast of the
Arctic Ocean, especially in the Asian part of Russia. Warming in Russia’s Arctic is
happening 5-6 times faster than the world average.

The same reference states that despite the net-negative effects, climate change
could have some positive implications for socio-economic development, including
in the Northern regions. These include new opportunities for extraction and shipping
of resources, the shortening of the heating season,' and reduced energy consumption.
Agricultural industry is among the beneficiaries as well: warming expands vegeta-
tion zones and increases the efficiency of animal husbandry (Roshydromet 2014).
However, most of the consequences from climate change are negative and present
significant challenges for national, human, and ecological forms of security in the
country.

Take, for instance, the Arctic region, which has a strategic resource and military
importance for Russia. It is perhaps the region most exposed to climate threats. Two-
thirds of Russia (mostly its Northern and Eastern parts) are covered with permafrost.
Although sparsely populated, these territories contain important infrastructure such
as pipelines, strategic military facilities, and roads to remote settlements, which
increasingly require funds for maintenance (Makarov/Stepanov 2016).

While the thawing of perennial permafrost poses the main threat to the Northern
and North-Eastern regions, the main threats for the Southern regions are the risks
from changes in humidity: aggravation of dry conditions and an increase in frequency
and strength of rain floods (Roshydromet 2017). Siberian and Far Eastern forests are
among the regions that are affected by wildfires and floods most often.” Big cities
are also vulnerable to climate change. To illustrate, the extremely hot summer in
Moscow in 2010 led to a 10% increase in deaths from cardiovascular and respiratory
diseases during July and August.’

Other papers focus on the potential policy response needed to reduce greenhouse
gas emissions or adapt to the changing climate (Porfiriev 2019; Bashmakov 2020).

! The heating season is a period that covers the whole of Winter and parts of Spring and Autumn.
At this time, premises are heated with the help of central heating pipes.

2 “Last forest fire extinguished in the Irkutsk region™; at: https://rg.ru/2019/09/11/reg-sibfo/v-irkuts
koj-oblasti-potushili-poslednij-lesnoj-pozhar.html (12 July 2022); “Deep August 2013: Chronicle
of flooding in the Khabarovsk Territory from ‘A’ to ‘Z’”; at: https://amurmedia.ru/news/837376/
(15 June 2022).

3 “Extreme heat rises due to summer heat officially recognized”; at: https://www.vedomosti.ru/opi
nion/articles/2010/10/27/zharkij_martirolog (13 May 2022).
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There are also some papers providing evidence on the evolution of the position of
the Russian government regarding the country’s participation in international climate
and environmental policies and agreements (Makarov 2016; Sharmina et al. 2013).
Overall, the literature rarely dwells on the perception of the climate change and
security nexus by policymakers and/or society at the national scale. However, some
exceptions focus on depicting this link at the level of regional, local, and indigenous
communities (Anisimov/Orttung 2019; Doloisio/Vanderlinden 2020).

This analysis aims to fill this gap. It aims to identify the climate change-security
nexus in political and public discourse of Russia based on an analysis of key state
documents (plans, programmes, doctrines, laws, strategies), statements of official
representatives (including the President of Russia who mostly frames the security
agenda in the country), data of social polls as well as academic sources. Based
on the discourse analysis, the chapter proceeds with a deeper investigation of the
political actions in the domain of climate policy and climate change-risk mitigation.
Methodologically, the analysis relates to the framework of the analysis of the climate
change-security nexus developed by Hardt (2018) and Harrington/Shearing (2017);
however, due to the specifics of the case of Russia, the analysis is mostly focused
on the national security risks, leaving little room for issues of human and ecological
security.

This chapter consists of six sections. Following this introduction, the second
section examines the key policy security documents in Russia and how they view
climate change as a security threat. It shows how climate change security is gaining
more prominence in a range of strategic policy papers, although it is still far from
being portrayed as a fundamental and notable threat to the country’s security. The
third section depicts climate change across the wider political and public discourse
of Russia and describes the current state and evolution of climate change security
perception patterns. The fourth section analyses climate change in key practices and
government policies that are currently in place. It shows that adaptation-focused
climate policies are often prioritised over mitigation-focused ones, while the latter
usually come into collision with the development objectives of a country largely
dependent on fossil fuels. Nevertheless, the fifth section shows that over the last
few years new dimensions of the climate change-security discourse have arisen.
This discourse is mostly centred around the indirect risks posed by the global low-
carbon energy transition happening globally, rather than climate change itself. Other
shifts are also detected that emphasise the military risks from a warming Arctic.
In the concluding section, the main outcomes are summarised, followed by a brief
discussion.
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10.2 Confluence of Climate Change and Security in Policy
Strategies

The evolution of national policy documents shows that climate change is gradually
gaining space in Russia’s national security agenda. The 2009 Climate Doctrine of
the Russian Federation, issued by the President, Dmitri Medvedev, represents the
first framework climate policy document which calls for the need to consider climate
change as one of the “key long-term security factors” of the Russian Federation and
to incorporate the issue of climate change both into national and international dimen-
sions of Russian policy (President of the Russian Federation 2009). In the Climate
Doctrine, climate change is portrayed as a phenomenon which will “inevitably affect
people’s lives, the state of the animal and plant world in all regions of the planet
and will become a tangible threat to the well-being of the population and sustainable
development in some of them” (President of the Russian Federation 2009).

During the last decade, the security perceptions of the risk posed by climate change
have been shifting. To illustrate, in earlier strategic security documents, such as the
National Security Strategy of 2009, climate-related events were mentioned mainly
in a broader framework of environmental problems and disaster security. Terms such
as “global environmental problems” (‘“ryi06anbHbBIE 9KOIOrTUECKIE TPOOIEMEL),
“natural and man-made emergencies” (‘‘upe3BBIYaiHbIE CUTYAIIY TEXHOTC€HHOT'O
U TmpupomHOro xapakrepa’), and “impact of natural disasters” (“mocsencTBust
cTuxuiiabix 6encteuii’”’) were used (President of the Russian Federation 2009). In
the latest National Security Strategy of 2015, the effects of climate change are identi-
fied as a separate threat to national security, while climate-related “natural disasters,
accidents, and catastrophes™* are singled out as one of the factors threatening Russian
“state and social security”.’

Nevertheless, the importance of climate change within the Russian National Secu-
rity Strategy should not be exaggerated. In the National Security Strategy of 2015,
climate change is not depicted as a fundamental and primary threat to the security
of the country. It is placed at the end of the list of eight groups of threats, which may
undermine national security (after foreign espionage, terrorism, and corruption). In
the text of the Strategy, climate change occupies quite a modest place and is not
mentioned directly — in other words, it is “natural disasters, accidents, and catastro-
phes, including those driven by climate change”, which are outlined as a threat to
national security, but not climate change itself (President of the Russian Federation
2015). Overall, climate change is not framed as a direct existential threat to Russian
national security. Instead, it is presented as only one amongst other, more meaningful,
threats to national security.

However, the inclusion of climate change in the 2015 Security Strategy has seem-
ingly allowed it to emerge as a relevant phenomenon across a range of national
security documents in different domains, including the environment, the economy,

4 Author’s translation.
3 Ibid.
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the Arctic, etc. Most of the documents are updated irregularly but have now shown
the relevance of climate change to the policy-planning agenda. According to the
Russian Environmental Security Strategy of 2017 the effects of climate change are
considered a global threat to environmental security (President of the Russian Feder-
ation 2017). The Environmental Security Strategy became the first strategic envi-
ronmental document after the Strategy on Environmental Protection and Ensuring
Sustainable Development issued back in 1994 (President of the Russian Federation
2017a). The Strategy highlights climate change as one of the global environmental
challenges, listed before the reduction of natural resources, and negative conse-
quences of environmental degradation, including desertification, drought, and land
and soil degradation, as well as biodiversity loss.

The Russian Economic Security Strategy of 2017 highlights the fact that climate-
induced factors could impact national economic security through increased shortages
of food and fresh water, and intensified competition for access to renewable resources,
including the resources of the Arctic and Antarctic zones, and the waters of the Arctic
Ocean (President of the Russian Federation 2017a). Climate change as a phenomenon
has also appeared in other policy documents, such as the Russian Foreign Policy
Concept of 2016 (President of the Russian Federation 2016), the Fundamentals of
State Policy in the Field of Civil Defence for the Period until 2030 (of 2016) (President
of the Russian Federation 2016a), the Fundamentals of Protection of the Population
and Territories from Emergency Situations up to 2030 (of 2017) (President of the
Russian Federation 2017d), the Fundamentals of Chemical and Biological Safety up
to 2025 and beyond (of 2019) (President of the Russian Federation 2019) and the
Energy and Food Security Doctrines (of 2019 and 2020 respectively) (President of
the Russian Federation 2019, 2020). In these strategy documents, climate change and
its consequences are perceived as a possible threat since they may lead to emergency
situations, risk food security, or jeopardise ecosystems.

10.3 The Climate-Security Nexus in Russian Political
and Public Discourse

This section examines domestic political and public discourse on the climate change-
security nexus, which to a great extent underlies the standpoint of Russia in the United
Nations Security Council (UNSC) on the issue of climate change. The ambiguity of
domestic discourse which does not reflect definite interpretation of climate change
as a human-induced threat to national, environmental and human security results in
Russia’s strong intention to exclude climate change from the agenda of the UNSC.
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10.3.1 Ambiguity of Domestic Political and Public Discourse

In domestic political discourse, climate change has often pictured not only as a
problem, but also as a source of new opportunities, especially for the development
of the Arctic regions with high resource and transportation potential which can be
realised by oil and gas companies. To illustrate, during the international “The Arctic:
Territory of Dialogue” forum in 2017, Russian President Vladimir Putin referred to
climate change in the Arctic as a potential benefit for the country because it would
support plans for the development of the liquified natural gas industry and provide
an increase in cargo turnover along the Russian Northern Sea Route.°

In recent years, in the political discourse, the perception of climate change as an
opportunity rather than a threat is gradually changing. Climate change is still from
time to time depicted as an external factor which may strengthen national security,
both in political and scientific discussions.” However, President Putin, during a press
conference (which is the largest annual meeting of the President with journalists) held
in December 2019, highlighted the fact that climate change directly affects Russia
and can lead to “severe consequences”, especially for the cities located above the
Arctic Circle that are situated on melting permafrost, as well as to desertification,
and increased numbers of fires and floods.® Completing his answer to a question on
climate change implications in Russia, he stressed the importance of taking necessary
steps for managing climate change impacts.

Nevertheless, the dominant feature of Russian climate change political discourse
is a deeply ingrained scepticism about the anthropogenic nature of climate change,
which is then transmitted to the general public. In other words, the government
recognises climate change and climate-induced threats but does not acknowledge
that anthropogenic emissions are the main driving force of these challenges. These
perceptions are widely shared by the common public. Indeed, the common perception
amongst the Russian people is not to view the multiplication and intensification
of natural hazards and extremes as being caused by human activity, i.e., resulting
from the growth of greenhouse gas emissions. According to one opinion poll, at the
beginning of 2020 40% of the Russian population believed that global warming is
a “far-fetched” problem.’ Another opinion poll, conducted by the Levada Centre at

6 Putin: Russia is pleased with climate change in the Arctic; at: https:/regnum.ru/news/polit/225
6708.html.

7The trend for sustainable development opens up new opportunities for Russian busi-
ness; at: https://www.moibiz.biz/novosti/news/trend-na-ustoychivoe-razvitie-otkryvaet-novye-voz
mozhnosti-dlya-rossiyskogo-biznesa (13 May 2022); Expert: climate change in the Arctic opens
up opportunities for offshore exploration; at: https://tass.ru/ekonomika/9640915 (15 June 2022).

8 Big Press Conference of Vladimir Putin; at: http:/kremlin.ru/events/president/news/62366 (12
July 2022).

9 Russian Public Opinion Research Center: about 40% of Russians surveyed called global warming
a far-fetched problem; at: https:/tass.ru/obschestvo/7846251 (12 July 2022).


https://regnum.ru/news/polit/2256708.html
https://regnum.ru/news/polit/2256708.html
https://www.moibiz.biz/novosti/news/trend-na-ustoychivoe-razvitie-otkryvaet-novye-vozmozhnosti-dlya-rossiyskogo-biznesa
https://www.moibiz.biz/novosti/news/trend-na-ustoychivoe-razvitie-otkryvaet-novye-vozmozhnosti-dlya-rossiyskogo-biznesa
https://tass.ru/ekonomika/9640915
http://kremlin.ru/events/president/news/62366
https://tass.ru/obschestvo/7846251
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the end of 2020'° shows that 70% of Russians have experienced changes in climate
conditions, yet only one-fifth of them indicates any interest in knowing more about
the problem.

At the same annual press conference in December 2019, Vladimir Putin expressed
some belief in the theory that natural forces are more responsible than anthropogenic
forces in causing climate change. He said that ““a slight inclination of the axis of
rotation of the Earth and its orbit around the Sun can lead, and, in the history of our
planet, has already led, to very serious climate changes on Earth”.!! He emphasised
that more research is needed to establish the role of anthropogenic factors. In October
2018, at the energy forum Russian Energy Week, Putin claimed that the reasons for
global warming are unclear: “The so-called anthropogenic emissions are most likely
not to be the main reason for this warming. These can be global changes, cosmic
changes, some shifts that are invisible to us in the galaxy — and we do not even
understand all these processes. Probably, anthropogenic emissions somehow affect
[climate change] but, according to many experts, their role is insignificant”.!? This
statement to a large extent synthesises the mainstream view on the nature of the
climate change issue which prevails in the political discourse and in the minds of the
public: climate change is a threat, but it is not likely to be human-caused.

It is not surprising that this statement was made during the main Russian annual
Energy Forum which gathers oil and gas giants as well as other stakeholders of fossil
fuel energy development in Russia. In 2017, the hydrocarbon energy production and
use sectors accounted for 25% of Russian GDP and 39% of federal revenues, 65%
of export revenues, and almost a quarter of total fixed capital investments in Russia
(Mitrova and Melnikov 2019). The development of fossil fuel energy still plays a
substantial role in the social and economic prosperity of ordinary Russians, let alone
the country’s economic and political elite. It is telling that the main slogan of the
giant state-owned Russian natural gas company Gazprom translates as “Gazprom —
national treasure”, indicating the very strong link between the company and the
common public.

Public scepticism over the anthropogenic nature of climate change is supported
by several popular media figures, such as journalists Yulia Latynina'? and Alexandr
Gorodnitsky,'* the writer and ex-geoscientist. Both drove a wave of public scepticism
in the public discourse over climate change in reaction to Greta Thunberg’s speech at

10 Most Russians have experienced climate change, but do not want to know anything about
its consequences; at: https://plus-one.ru/news/2020/12/24/bolshinstvo-rossiyan-oshchutili-izmene
niya-klimata-no-nichego-ne-hotyat-znat-o-ego-posledstviyah (13 May 2022).

! Author’s translation.

12 Russia agreed to fight global warming, although Putin does not believe in it. What made her? at:
https://www.bbc.com/russian/features-49953830 (12 July 2022).

13 The Church of Global Warming; at: https://novayagazeta.ru/articles/2019/11/30/82935-tserkov-
globalnogo-potepleniya (15 June 2022).

14 The Girl and the Myth; at: https://www.kommersant.ru/doc/4205270 (12 July 2022).


https://plus-one.ru/news/2020/12/24/bolshinstvo-rossiyan-oshchutili-izmeneniya-klimata-no-nichego-ne-hotyat-znat-o-ego-posledstviyah
https://plus-one.ru/news/2020/12/24/bolshinstvo-rossiyan-oshchutili-izmeneniya-klimata-no-nichego-ne-hotyat-znat-o-ego-posledstviyah
http://www.bbc.com/russian/features-49953830
https://novayagazeta.ru/articles/2019/11/30/82935-tserkov-globalnogo-potepleniya
https://novayagazeta.ru/articles/2019/11/30/82935-tserkov-globalnogo-potepleniya
https://www.kommersant.ru/doc/4205270
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the 2019 UN Climate Action Summit.'> This aligns closely to what Poberezhskaya
(2018) pointed out, when she stated that public discussions of climate change often
lead to “conspiracies of climate change” or “political games of climate change”
rather than to acknowledgement of the fundamentals of the problem. The public
scepticism about the anthropogenic nature of climate change stems from a lack
of scientific knowledge and quality media content, which has been forced out by
the state-controlled television network. Public opinion is fed by the state-controlled
media and political discourse which is imposed on society.

10.3.2 Foreign Policy Discourse and Russia’s Standpoint
in the UNSC

At the international level, Russia fully recognises the issue of climate change and
participates in international formats of cooperation. Russia advocates for interna-
tional action for the sake of climate change mitigation and emphasises the need
for all countries to follow the Paris Agreement and the United Nations Framework
Convention on Climate Change (UNFCCC). However, Russia opposes the “securi-
tisation” of this problem, i.e., transforming climate change from a normal political
issue into an elevated matter of security and including it in the agenda of the UN
Security Council. The country’s political leadership believes that climate change
does not belong in the Council’s deliberations like other security issues, and is not a
main cause of international conflicts. The direct linking of climate change issues with
internal socio-political crises prevents the development of the most effective solu-
tion to the stated problem. Russian policymakers suppose that climate change can be
regulated through the UN, but should be considered only in specialised institutions
like UNFCCC.'¢

During the last decade, the attitude of the Russian Federation to this topic within
the UN Security Council has not changed significantly. To illustrate, in 2007, at a
meeting of the UN Security Council, Russia’s Permanent Representative to the UN,
Vitaly Churkin, noted that “there are relevant international forums and formats which
should consider the problem of climate change, including all its aspects, assessment
of new challenges and threats in this area... As for the UN Security Council, it should
deal with issues directly related to its mandate”.

Later, in 2011, at the Security Council meeting “Maintaining International Peace
and Security: Consequences of Climate Change,” Russia once again called on the
UN not to “politicise” the problem of climate change. Alexander Pankin, Russia’s

15 Greta Thunberg is a Swedish environmental activist who is known for challenging world leaders to
take immediate action for climate change mitigation.

16 Russia’a Position at the Seventy-fifth Session of the UN General Assembly; at: https://www.mid.
ru/foreign_policy/news/-/asset_publisher/cKNonkJEO2Bw/content/id/42527177p_p_id=101_INS
TANCE_cKNonkJE02Bw&_101_INSTANCE_cKNonkJE02Bw_languageld=en_GB (12 July
2022).


https://www.mid.ru/foreign_policy/news/-/asset_publisher/cKNonkJE02Bw/content/id/4252717?p_p_id=101_INSTANCE_cKNonkJE02Bw&amp;_101_INSTANCE_cKNonkJE02Bw_languageId=en_GB
https://www.mid.ru/foreign_policy/news/-/asset_publisher/cKNonkJE02Bw/content/id/4252717?p_p_id=101_INSTANCE_cKNonkJE02Bw&amp;_101_INSTANCE_cKNonkJE02Bw_languageId=en_GB
https://www.mid.ru/foreign_policy/news/-/asset_publisher/cKNonkJE02Bw/content/id/4252717?p_p_id=101_INSTANCE_cKNonkJE02Bw&amp;_101_INSTANCE_cKNonkJE02Bw_languageId=en_GB
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Deputy Permanent Representative to the UN, said that “Russia is sceptical about the
practical value of the recurring attempts to bring the issue of climate change threats to
international peace and security to the agenda of the Security Council” (BBC News
2011).

At the 2018 Security Council meeting, Russia’s First Deputy Permanent Repre-
sentative to the UN, Dmitry Polyansky, maintained the course initiated in 2007 and
said that “we [Russia] are ready to do and are doing everything to collectively solve
the problem [of climate change], but today the Council’s discussion moves things
in exactly the opposite direction — speculation on the climate theme, the use of this
problem in the interests of solving purely political problems, the imposition of one-
sided standards.” According to Polyansky, Russia supports “collective efforts in the
fight against climate change ... but we cannot be satisfied with the fact that today’s
meeting is another attempt to link environmental issues with threats to international
security.” (TASS 2018).

Russia seeks to deliberately exclude climate change from the discussions at the
traditionally “hard” security venues like the United Nations Security Council. This
is especially important in light of the political crisis that has engulfed its relations
with the West in recent years. In 2019, at a regular Security Council meeting dedi-
cated to the impact of the consequences of climate change on security, in particular
floods, droughts, and rising sea levels, the Permanent Representative of the Russian
Federation to the UN, Vasily Nebenzya, said that Russia “supports the central role
of the UN in disaster risk reduction and building resilience to them”, but is against
the “securitisation of the topic of climate change and considers it unnecessary and
even counterproductive to consider climate issues in the UN Security Council” (RIA
News 2019). The politician stressed that “challenges in this area require an inte-
grated approach” and noted that “all states should provide comprehensive assistance
to countries in need in strengthening integrated capacity for disaster risk reduction”.
According to Nebenzya, climate change should be excluded from the UNSC agenda
because it does not represent “a universal challenge in the context of international
security, and in this regard should be considered in relation to each specific situation”
(RIA News 2019).

In his statement at a UNSC meeting in 2020, Vasily Nebenzya pointed out that
“Climate change itself'is, indeed, one of the greatest challenges of our time” and added
that “our task is to scale up specific practical actions in line with intergovernmentally-
agreed instruments. In the case of climate change — it is the UNFCCC and the Paris
Agreement”. However, he outlined that “we [Russia] are concerned about continuous
efforts to use the Security Council to steer the discussion on climate change away from
its adverse impacts on development. ... It seems to us that some donor countries are
trying to pull out this ‘security card’ to cover up their lack of action to scale up climate
financing and technology exchange in line with their previous commitments and
render sufficient practical assistance to those who need it here and now” (Nebenzia
2020).

Overall, during the last few years, Russia’s position on climate change in the
UNSC has remained relatively stable. There are no explicit calls for it to change in
the near future, due to a strong desire to limit the agenda of the UNSC to “hard”
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security issues. This may change with an evolution of Russian domestic and foreign
climate change policy. However, as long as Russia is yet to develop a mature climate
policy, the introduction of the climate agenda into the Council’s negotiations poses a
risk for Russia (which traditionally plays one of the key roles in the UNSC) of losing
weight in the Council.

10.4 Climate Change in Policies and Practices in Russia

Drawing from the logic of the Russian climate change and security discourse, this
section looks at Russian policies in the domain of climate change mitigation and
adaptation. It focuses on two particular features of Russian climate action, which
are the subordination of domestic climate policy to international multilateral climate
change cooperation trends and the prioritisation of adaptation policies over mitigation
ones. Both of these result from the ambiguity in the Russian perception of climate
change, its nature and the related security challenges, as well as the large role fossil
fuel plays in the country’s development.

10.4.1 International Climate Policy as a Driver for Domestic
Action

Historically, Russian climate policy has not been proactive; its development has
always remained at the minimum sufficient level to keep it in line with the poli-
cies of international partners. Climate change law-making in the country has been
predominantly driven by the actions of the international community. In 2004, Russia
had powerful leverage to satisfy foreign interests in ratifying the Kyoto Protocol,
which, according to many experts, was done in exchange for World Trade Organiza-
tion accession concessions from the EU (Makarov 2016; KoKorin/Korppoo 2014).
During the first phase of the Kyoto Protocol (2008-2012), Russia’s first climate
policy document — Climate Doctrine — was issued, and new institutions'” to support
the Kyoto Protocol Joint Implementation Projects were created.'8

Domestic climate policy has always remained a function of Russia’s foreign
climate policy, the country’s participation in international agreements, and its
formal and informal communication with foreign partners, predominantly led by
the Ministry of Foreign Affairs. In recent years, in the aftermath of the joining of the

17 Governmental Decree no. 843 (from October 28, 2009) “On measures to implement Article 6
of the Kyoto Protocol of the UN Framework Convention on Climate Change” came into force and
the Russian state-owned bank Sberbank was made responsible for managing projects in Russia, at:
https://base.garant.ru/12170482/ (15 June 2022).

18 1bid.


https://base.garant.ru/12170482/
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Paris Agreement, Russia officially announced its first nationally-determined contri-
bution (NDC) to the Paris Agreement'® based on the new presidential decree on
greenhouse gas (GHG) reduction in Russia issued in November 2020. The Russian
NDC states that “...large-scale consequences of climate change [that] have a signifi-
cant and increasing impact on the socio-economic development of the country, living
conditions and health of people, [and] natural ecosystems, as well as on the state of
economic facilities are observed and predicted” (Federation n.d.). It continues, “the
Russian Federation, realising the importance of preserving the climate and ensuring
sustainable development, plans to ... [mitigate the] anthropogenic impact on climate
and [adapt] to the consequences of its change” (Federation n.d.). Commenting on
the Russian NDC announcement, Russia’s Deputy Minister for Economic Develop-
ment, [lya Tarasov, indicated that the “Russian contribution to global climate change
mitigation is hard to overestimate and it is unprecedented”.”’ However, one should
not exaggerate the significance of the announcements, even though they show the
willingness of Russia to stay in line with international discourse and standards of
communication in the domain of climate change and security.

It is the importance of fossil fuel energy and insufficient socio-economic perfor-
mance which underlies the lack of ambition in Russia for climate mitigation poli-
cies, which are regarded as a drag on economic growth in the country. Over the
past 50 years, fossil fuel reserves have been perceived as a key driver of economic
growth, poverty alleviation, and social problem-solving. Active climate change poli-
cies are usually perceived as leading to the loss of significant corporate profits and tax
revenues which would contribute to the loss of overall national wealth (Manley et al.
2017). Therefore, climate mitigation actions are low on the government’s priority
agenda, considering the country’s immediate social and economic challenges (e.g.
~14% of the population is classified as poor?!).

The main indicator of the weakness of Russian climate change mitigation policies
(i.e., greenhouse gas emission-reduction policies) is its emissions reduction targets
which are rather unambitious. The Presidential Decree of 2020 sets a target to reduce
emissions in Russia to 70% of the 1990-level by the year 2030. In addition to the Pres-
idential Decree, the NDC formulated for the Paris Agreement states Russia’s commit-
ment to reduce GHG emissions by the same amount, provided that the maximum
absorption capacity of forests is reached. However, it is likely that reducing emis-
sions to 70% of 1990 levels will not require any special efforts (Makarov 2016;
Makarov/Stepanov 2017; KoKorin/Korppoo 2014) because, in fact, it means an
increase in emissions compared with the present level. When bargaining internation-
ally Russia has insisted on the maximum possible consideration of the absorption
potential of its forests. However, even if one discards the additional absorption role

19 Russia announced its first nationally-determined contribution to the implementation of the Paris
Agreement; at: https://economy.gov.ru/material/news/rossiya_soobshchila_o_svoem_pervom_opr
edelyaemom_na_nacionalnom_urovne_vklade_v_realizaciyu_parizhskogo_soglasheniya.html (12
July 2022).

20 1bid.

21 Rosstat estimated the poverty level in the country at 13.1%; at: https://www.interfax.ru/russia/
782984 (15 June 2022).
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of Russian forests, it is highly likely that the goal for 2030 will be fulfilled without
any additional efforts. The addition of the forest component of emission reduction
will facilitate the task even further (Makarov/Stepanov 2017).

Therefore, itis not national ambition, but rather the need to stay in line with interna-
tional environmental cooperation, which often drives the forces of change in domestic
climate policies. The adoption (in April 2016) and late ratification (September 2019)
of the Paris Agreement pushed Russia to further develop national climate change
legislation. With the help of research institutions and other ministries and agencies,
including the Russian Security Council, the Ministry for Economic Development is
in charge of the Strategy for the Long-term Development with a Low Level of Green-
house Gas Emissions. According to the press centre of the Russian Security Council,
“the Strategy will contribute to creation of conditions for technological modernisa-
tion, growth in energy efficiency and economic development of the country, as well

as contribute to creating the image of Russia as a climatically responsible state”.??

10.4.2 Climate Change Adaptation Prioritised
over Mitigation

The importance of fossil fuels for the Russian economy underlies not only the overall
slowness of Russian climate change mitigation policies (Tynkkynen/Tynkkynen
2018) but also translates into the priority of climate adaptation policies over miti-
gation policies. To date, most of the climate change disasters, like floods or forest
fires, have been managed with no direct reference to climate change. Most efforts
and real-life practices related to climate change security and risk management are not
institutionalized in the Russian legislature and official documents as climate-related
ones. These measures include firefighting, flood management, modernisation and the
rebuilding of infrastructure and houses affected by climate-related natural processes
(permafrost melting), and social assistance to people suffering from natural disasters
and extremes. Military forces are frequently used to respond to environmental and
climate change damages, including cleaning and garbage collection in the Arctic??
or firefighting.?*

In January 2020, the National Climate Change Adaptation Plan 20202022 was
issued. It is one of only a few national-level climate documents that details specific
actions and targets. Formally, it serves as a main legislative document framing the
system of political, legislative, social, and economic measures to strengthen national
climate change security, meaning protection of vital interests of the individual,

22 A strategy for reducing greenhouse gas emissions should be adopted in the Russian Federation
by the end of 2020; at: https://tass.ru/obschestvo/6936440 (12 July 2022).

23 From Household Garbage to Abandoned Buildings and Ships: Large-scale Garbage Collection
is taking place in the Arctic; at: https:/tass.ru/v-strane/4478177 (15 June 2022).

24 Putin connected military forces to extinguish fires in Siberia; at: https:/ria.ru/20190731/155704
6227.html (15 June 2022).
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Table 10.1 Positive and negative implications of climate change in Russia outlined in the National
Climate Change Adaptation Plan of 2022 (Source Elaborated by the author on the basis of the
National Action Plan for the First Stage of Adaptation to Climate)

Negative Positive
* increased risk to public health; « reduction of energy consumption during the
« an increase in the frequency, intensity and heating period;
duration of droughts in some regions, * improving the ice situation and, accordingly,
extreme rainfall, floods and waterlogging of the conditions for the transportation of goods
the soil, which is dangerous for agriculture; in the Arctic seas, facilitating access to the
« increased fire hazard in forests; continental shelf of the Russian Federation in
« permafrost degradation in the Northern the Arctic Ocean;
regions with damage to buildings and * improving the structure and expansion of the
communications; plant growing zone, as well as increasing the
* violation of ecological balance, including the efficiency of animal husbandry (if a number
displacement of some species by others; of additional conditions are met and certain
« the spread of infectious and parasitic measures are taken);
diseases; « increased productivity of boreal forests.

increased energy consumption for air
conditioning in the warm season.

society, and the state from the consequences of global climate change. A wide range
of ministries and state agencies are outlined as contributors to the implementation
of the Plan.?® Nevertheless, it lacks detail; instead of a plan for adaptation it offers a
“plan for a plan for adaptation.” It appears that a great number of agencies look to it
as a way to blur and hide their responsibility.

The National Climate Change Adaptation Plan stresses that “the wide socio-
economic consequences of temperature and pressure contrasts, extreme precipitation
and floods noted in recent years prove the growing vulnerability of the population
and the economy to extreme weather and climate impacts” (Government of the
Russian Federation 2020). The Plan highlights that response measures gain strategic
importance in light of the adverse impacts of climate change. Moreover, along with
the adverse impacts, it also mentions the positive effects of climate change (Table
10.1).

[lustration of both negative and positive implications of climate change in the
Adaptation Plan depicts the general attitude of Russian leadership to the issue of

25 A list of ministries, state agencies and executive bodies involved in implementation of the Adapta-
tion Plan includes: Ministry of Agriculture, Ministry of Emergency Situations, Ministry of Energy,
Ministry of Natural Resources and Environment, Ministry of Education and Science, Ministry of
Health, Ministry for the Development of the Russian Far East and Arctic, Ministry of Industry
and Trade, Ministry of Transport, Ministry of Construction Industry, Housing and Ultilities Sector
of the Russian Federation?, Ministry of Economic Development, Ministry of Finance, Bank of
Russia, Federal Agency of Water Resources, Ministry of Foreign Affairs, Russian Federal Service
for Surveillance on Consumer Rights Protection and Human Wellbeing, Ministry of Enlighten-
ment, Federal Service for Hydrometeorology and Environmental Monitoring of Russia, Federal
Agency for Fisheries, Russian Academy of Science, Russian Federal State Statistics Service,
Federal Biomedical Agency, supreme executive bodies of state power of the constituent entities
of the Russian Federation, and federal executive bodies and organisations.
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climate change and its perception not only as a threat, but as an opportunity for socio-
economic development of the country. According to the Plan, these opportunities
could be limited in the absence of adequate adaptation measures (Government of the
Russian Federation 2020).

There are several security areas and action points outlined in the National Climate
Change Adaptation Plan:

e Scientific support for the development and adoption of decisions by government
bodies and business entities aimed at improving the level of security (protection
of the vital interests of the individual, society, and the state) from the effects of
climate change on the population and the economy, including natural hazards and
natural emergencies;

¢ The implementation of decisions to increase the level of security of the individual,
society, and the state from the effects of climate change and a significant reduction
in losses and damage to the country’s economy from natural hazards;

e Obtaining additional benefits in weather-dependent and climate-dependent sectors
of the economy by identifying and implementing optimal economic decisions
based on information about the current and forecasted state of the environment;

e Updating strategies for the development of economic activities and sectors of the
economy, considering the impact of climate change on them and ensuring their
implementation in the framework of state programmes and investment projects,
as well as public-private partnership projects and programmes;

e Ensuring compliance with the international obligations of the Russian Federation
under the UN Framework Convention on Climate Change and other international
treaties in which the Russian Federation is involved;

e Reduction of risks of foreign economic activity through the development and
implementation of measures to protect Russian producers from unfair actions of
foreign partners to limit their competitiveness.

All the action areas, from scientific support of policy actions to climate change
adaptation in selected climate-dependent sectors of the economy, look rather conven-
tional for an average adaptation plan of a country, except for the last one which depicts
the Russian peculiarity with regard to the climate security agenda. The climate change
adaptation plan outlines the need to help energy companies adapt to the changing
landscape of the global energy complex. This underlies an emerging climate change
and security discourse (disclosed in the next section) in Russian climate policies,
centred around global low-carbon transition risks for Russia rather than direct climate
change impacts.
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10.5 New Emerging Links between Climate Change
and Security

This section shows there are two emerging trends which may underlie potential
changes in climate change and security perceptions and practices. Both of them
are very specific for Russia as a country rich in fossil fuels and having vast Arctic
territories and a coastline. The firstis the recognition of global low-carbon transitional
risks as a threat to Russian national and economic security. The second is the warming
of the Arctic, which poses a threat to the stability of the regional legislative regime,
expanding military risks at the Northern boundary of Russia.

10.5.1 Global Low Carbon Transition as a Threat to National
Security

The risks of the global low-carbon transition are gradually being understood and
emphasised by the government and are becoming part of political and expert
discourse on climate change security. The global transition to more sustainable energy
may undermine the economic security of Russian fossil fuel and energy-intensive
industries through decreased demand for Russian goods via the substitution of fossil
fuels with renewable energy sources or the introduction of carbon border adjust-
ment mechanisms by trade partners such as the EU?® (European Commission 2021;
(Makarov et al. 2020). Therefore, it is not only the climate change itself which repre-
sents a threat to Russian security; it is the reaction of other markets and companies
to climate change, in other words, a global low-carbon transition.

As part of foreign economic and foreign policy threats to energy security, the
Russian Doctrine of Energy Security adopted in 2019 outlines “the discrimination
of Russian enterprises of the fuel and energy complex in world energy markets
by means of changing international legal regulation in the energy sector, including
under the pretext of implementing climate and environmental policies or diversifying
sources of energy imports” (The Security Council of the Russian Federation 2019).
This indicates the vulnerability of the Russian energy sector to changes in the global
energy landscape and the need for adaptation to them.

During the last few years, several important steps with regard to state regula-
tion of the energy complex have been taken. They include tightened environmental
requirements in the field of subsoil use, enhanced use of associated petroleum gas,
improved environmental characteristics of production and consumption of motor
fuels, and transition to “Best Available Technologies” (BAT) in the energy complex.

26 Under the EU’s Carbon Border Adjustment Mechanism (CBAM), a carbon price will be put on
imports. The main goal is to encourage foreign companies to reduce industrial CO, emissions. It
will be phased in gradually and applied to a selected number of goods at high risk of carbon leakage,
i.e,. iron and steel, cement, fertiliser, aluminium and electricity generation.
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Nevertheless, all the steps taken so far are a long way from what is required to suffi-
ciently enhance the efficiency of the Russian energy complex and to hedge against
the risks of a low-carbon transition of the global economy.

Considering the dramatic changes in the global and national energy landscapes
during the last decade, the latest version of the Energy Strategy up to 2030 (Govern-
ment of the Russian Federation 2009) (adopted in 2009) has to a large extent become
obsolete.?” In June 2020, a new Energy Strategy of Russia was adopted. It states that
a decreased environmental impact and an adaptation of the Russian energy sector to
climate change is one of four principal areas?® to “break through” towards “more effi-
cient, flexible and sustainable energy that is able to adequately respond to challenges
and threats in its field and overcome existing problems” (Government of the Russian
Federation 2020). The Energy Strategy also suggests planned practices ranging from
extended use of BAT technologies to active participation in international law-making
processes.

During recent years, EU policies have pushed forward climate policies in Russia. It
has been acknowledged that the EU plans to introduce the Carbon Border Adjustment
Mechanism (CBAM) could directly affect Russian exporters of energy-intensive
goods (like metals, fertilizers, electricity, etc.) as well as have noticeable negative
macroeconomic impacts on the Russian economy, which may threaten Russia’s
economic security.”” Without an adequate domestic climate policy, Russia could
hardly avoid these risks.

The discourse of the EU CBAM and the need for an adequate response has been
mainstreamed in the Russian climate change and security policy discourse. To illus-
trate, according to the former Special Presidential Representative for Relations with
International Organizations, Anatoly Chubais, “In order to reduce the duty of cross-
border carbon regulation [of the EU], it is advisable to implement large renew-
able energy generation projects.” (December 2020)° Special Presidential Envoy for
Climate Issues, Ruslan Edelgeriev, comments that “... one who does not pay for
greenhouse gas emissions at the national level within the framework of its national
legislation, will be obliged to pay within the framework of trade relations with other
countries and companies to other national jurisdictions and systems that have estab-
lished carbon pricing systems ... In this situation, in fact, the only mechanism to

27 The shale revolution in the US, a sharp decline in costs for renewable energy, the rapid devel-
opment of energy storage and smart grid technologies, the expansion of the liquified natural gas
market, the strengthening of carbon pricing policies in developed and developing countries, etc.
28 Other areas include structural diversification, digital transformation of the economy, and spatial
optimisation of energy infrastructure.

29 The red lines of the EU Green Deal. The European Commission has introduced a mechanism for
collecting a cross-border carbon tax; at: https://www.rbc.ru/newspaper/2021/07/15/60eee84c9a79
47437acf4b2a (12 July 2022); CBAM: how much will Russia pay?; at: https://trends.rbc.ru/trends/
green/60e2cbb79a79471e5f514818 (12 July 2022); Author’s translation.

30 Chubais has figured out how to protect Russian companies from the EU carbon tax; at: https:/
www.vedomosti.ru/economics/articles/2020/12/13/850779-chubais-pridumal (12 July 2022).


https://www.rbc.ru/newspaper/2021/07/15/60eee84c9a7947437acf4b2a
https://www.rbc.ru/newspaper/2021/07/15/60eee84c9a7947437acf4b2a
https://trends.rbc.ru/trends/green/60e2cbb79a79471e5f514818
https://trends.rbc.ru/trends/green/60e2cbb79a79471e5f514818
https://www.vedomosti.ru/economics/articles/2020/12/13/850779-chubais-pridumal
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protect Russian producers from the border carbon tax should be a law that unam-
biguously fixes a set of national policy measures to reduce emissions and extends
the ‘polluter pays’ principle to greenhouse gases” (June 2020).%!

Since 2019, the federal law on greenhouse gas regulation has been adopted??,
while the carbon pricing system in one of the Russian regions — Sakhalin — was
launched in 2022. Sakhalin’s experience in emissions regulation is then planned to
be applied in other regions of the country and at a national scale. As always, Russian
domestic climate policies are being driven by policies outside Russia—but this time, it
could lead to a substantial step forward in the promotion of new, cleaner technologies
and emission reduction policies, in the absence of which there could be high direct
economic losses caused by newly-announced policies of foreign partners.

10.5.2 New Security Challenges in the Arctic

An emerging climate-related security trend in political and scientific discourse is the
raising of concerns about climate-induced national security risks in the Russian
Arctic. Under the conditions of the Arctic, the climatic threat is now changing
from being a purely direct environmental security risk for Russia (due to thawing
permafrost, biodiversity loss, etc.) to an indirect military risk caused by “open-
ing” of the warming region to non-regional actors and exposing it to international
competition among superpower states.

The importance of the Arctic for Russia stems from its historically crucial role
in the Russian development and security and defence policy (Sukhankin 2020). The
Northern regions contribute one-fifth of Russia’s gross national product and a quarter
of the country’s exports (Federal State Statistics Service). Warming, combined with
rapid development of resource extraction and transportation technologies, increas-
ingly draws international attention to the region’s vast resource and transit poten-
tial. The role of the region in international relations has been changing, while envi-
ronmental and climate change security issues are instrumentalised in Arctic diplo-
macy. To illustrate, in summer 2019, Norwegian Prime Minister, Ine Marie Erickson
Sereide, expressed concern about the environmental and economic aspects of the
Russian Northern Sea Route and signalled Norway’s intention to check the route for
compliance with European standards (RIA News 2019a).

Arctic climate-induced risks are highlighted in a range of policy documents,
including the Russian Strategy for the Development of the Arctic and Ensuring
National Security until 2035, and the National Climate Adaptation Plan. The Russian
Strategy on the Development of the Arctic and Ensuring National Security until 2035,

31 “Carbon price” as an instrument of economic and environmental policy; at: http:/www.global-
climate-change.ru/index.php/en/component/content/article/108-of-news-cat/4974-nalog (12 July
2022).

32 For the first time, a legislative system for managing CO, emissions has been created in
Russia; at: https://www.economy.gov.ru/material/news/v_rossii_vpervye_sozdana_zakonodateln
aya_sistema_upravleniya_vybrosami_so2.html (13 May 2022).


http://www.global-climate-change.ru/index.php/en/component/content/article/108-of-news-cat/4974-nalog
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https://www.economy.gov.ru/material/news/v%5Frossii%5Fvpervye%5Fsozdana%5Fzakonodatelnaya%5Fsistema%5Fupravleniya%5Fvybrosami%5Fso2.html
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adopted in October 2020, clearly indicates “risks of increasing conflict potential in
the Arctic” (President of the Russian Federation 2020).

The “opening” of the Arctic attracts non-Arctic countries to the region, and these
are beginning to compete not only in economic and transport projects, but also in
the governance of the region. The “opening” of the Arctic from ice poses a threat to
the current international legal regime of navigation in the region, which secures the
exclusive rights of the Arctic countries. This may leave the Arctic as uncovered by
Art. 234 of the UN Convention on the Law of the Sea “On Ice-Covered Areas,” which
gives the Arctic countries exclusive control not only over 12-mile territorial waters,
but also over a 200-mile exclusive economic zone. The erosion of the current legal
regime in the Arctic based on Article 234 of the UN Convention and its transformation
into an “ordinary sea” is fraught, due to the acceleration of the militarisation of the
region, increased military and political tensions, and the exacerbation of the risk of
direct military confrontation. The “opening” of the Arctic has led to the fact that it
has ceased to play the role of a natural buffer between the great powers. As a result,
the general rivalry between the United States, Russia, and China is spilling over into
this region, and the militarisation of the region is intensifying (Boklan et al. 2021).

These trends make Russian policymakers pay closer attention to the forces of
climate change and the complex risks to national security. This emerging discourse
contributes to Russian foreign Arctic policy, run by the Security Council, Ministry
for Foreign Affairs, and the Ministry for the Development of the Far East and the
Arctic. Potentially, this discourse could become one of the mainstream discourses
in the domain of climate change and national security in the country in the coming
years.

10.6 Conclusion and Discussion

Even though climate change is gradually occupying more room on the national
agenda, across the analysed time frame it is not considered as a pre-eminent threat
to national security. The inherent feature of Russian climate political discourse is
scepticism towards the anthropogenic nature of climate change. This correlates with
prominent discourses that emphasise the significance of fossil fuels for the economy.
It is common to picture climate change not as a threat, but rather as an opportu-
nity to strengthen security: for example, through resource extraction and transporta-
tion through a warming Arctic. In political and public discourse, climate change is
perceived rather as a natural and not a human-caused phenomenon, which, however,
increasingly poses threats to state and social security. The ambiguity of domestic
discourse on the climate change-security nexus supports Russia’s strong intention to
exclude climate change from the agenda of the UNSC.

Since 2015, climate change-induced threats are gaining more and more weight in
national security documents, including National Security and Energy Strategies. This
has led to some state-led climate adaptation policies, which are mostly prioritised
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over mitigation policies. In fact, climate mitigation policy measures remain limited
and do not go beyond the minimum requirements of international agreements.

Rich in natural resources, especially in mineral fuels, Russia shows moderate
results in economic and demographic dynamics and poverty eradication. Regional
diversity, the importance of fossil fuels for the national economy, and broader social
and economic challenges are key aspects that have led to ambiguity within Russian
climate policy and climate change security conceptions in Russian public discourse.

Under the prevailing political and institutional conditions, economic growth,
together with emissions reduction, is barely possible without structural economic
and socio-political reforms. In the meantime, climate mitigation policy will evolve,
following the tightening of international standards and the more active participation
of Russia in international environmental cooperative ventures® such as the Arctic
Council. At the same time, Russia’s stance towards the climate change-security nexus
will likely remain largely inert. Climate adaptation policies are likely to become more
prominent, with a growing awareness of the problem and a regularly increasing
number of climate-related measures institutionalised in climate change legislation.

Over the last few years, some new dimensions of the climate change and security
discourse have started to appear which may play out as game changers. They are not
related to an appreciation of direct climate risks for Russia and its regions, but rather
to indirect climate-related risks. These are twofold.

First is the realisation that the global energy transition may threaten national
security via an increased pressure on Russian exports of energy and energy-intensive
goods. Particularly, the EU’s plans to launch a carbon border adjustment mechanism
will very likely push Russian national climate policies forward and create new state
measures, alongside a rising awareness of climate change as a threat for the people and
the economy of Russia. Other external shocks of global low-carbon transition could
threaten national security and expose the country’s backwardness in key technologies
and excessive fossil fuel dependence. This could lead to economic instability and
could potentially change the general line of Russian climate policy and add more
clarity and ambition. This creates room for a strategy choice of “mitigation through
adaptation” to a new low-carbon landscape of the global economy, which may help
diminish the inherent contradiction of Russian domestic climate policies.

The second group of risks is related to the climate-driven transformation of the
Arctic region’s role in international affairs. With the rapid climate changes, the Arctic
is moving away from the periphery of international relations and becoming one of the
main areas for the collision of the strategic interests of the leading powers. The Arctic
plays a colossal spatial and military-strategic role for Russian national security. The
melting of Arctic ice raises questions about the gradual transformation of the Arctic
Ocean from a zone of exclusive interests for Arctic countries into more “ordinary”
international sea waters.

The lack of legal arguments in Russia for non-discriminatory control over navi-
gation in the Arctic waters is fraught with a critical aggravation of environmental

33 G20, BRICS (association including Brazil, Russia, India, China and South Africa), APEC (forum
of Asia-Pacific Economic Cooperation), Arctic Council and other forums.
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problems in the region. Thus, the promotion of a climate and environmental agenda
with an emphasis on the fragility of the region’s ecosystem, supported by intensifi-
cation of the national climate environmental policies, could serve as a powerful tool
for realising Russia’s foreign policy interests in the Arctic.

A growing recognition of indirect climate-related risks to national security will
likely contribute to a more active Russian foreign climate policy, which may become
an efficient instrument of hedging against these risks. Although Russian foreign
climate and security policies could evolve rather independently from the domestic
discourse and action, they could be strongly backed up by the change in domestic
climate and security policy and public discourse, not limited to the domains of
national and economic security but extended to human and ecological security. This
will require political will to change the political and public perception of the climate
change-security nexus towards a more science-based and honest one for the sake of
a clear and unambiguous vision of the country’s future.
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Chapter 11 ®)
Securing a Climate-resilient Pathway Gzt
for South Africa

Birgitt Ouweneel and Nicholas P. Simpson

Abstract This chapter identifies South Africa’s international and domestic security
obligations that explicitly anticipated or responded to the threat of climate change
during the country’s tenure on the United Nations Security Council (UNSC) (2019-
2020). Analysis of South Africa’s official positions on the role of the UNSC in
response to climate change is combined with content analysis of the country’s poli-
cies, plans and strategies on climate change and security. Traditional security appa-
ratuses, such as the army, navy, and police, have been influenced conceptually and
operationally by the idea of climate change, notably through emergency response
to its impacts. However, the most substantive securing strategies by the State have
focused on climate risk to domestic water, food, and energy security. This is derived
in part from the recognition that climate change presents a range of risks to essential
resources which impact on insecurities that intersect with domestic developmental
priorities. South Africa’s security landscape is also categorised by an increase in
private security actors with climate-related activities. This chapter draws attention
to the lack of clarity regarding the roles of the State and non-conventional non-
State security entities under climate change. This is particularly important in the
South African case, where nodes of security have tended to increasingly commodify
domestic security for a privileged minority, while leaving many communities without
a State security provider. Reflected explicitly in the country’s UNSC positions, the
greatest challenge to securing a climate-resilient development pathway for South
Africais ensuring that exposure and vulnerability to climate hazards does not become
a proxy of domestic inequality. South Africa therefore emphasises a whole-of-society
response to address the root causes of domestic vulnerability and a collective, holistic,
and multilateral response from all member states in dealing with global threats
exacerbated by climate change.
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11.1 Introduction

This chapter describes and explains the South African climate change security
perception from both international and domestic perspectives. In 2020, we set out to
explore whether new security perceptions and practices are being adopted by tradi-
tional and non-traditional security actors in South Africa in response to climate
change. We were guided by the hypothesis that the severity of climate change
impacts and its projected risks, including those related to national security, might
affect changes in the conceptions, perceptions and practices of security. We analysed
UNSC speech acts by South Africa’s representative during its two-year term on the
UNSC (2019-2020), which articulate how South Africa formally frames the climate-
security nexus. We combine this analysis of UNSC deliberations with an extensive
desk review and content analysis of South African policies, plans and strategies that
apply a securing logic to climate change. This analysis concentrated on both tradi-
tional security actors (e.g., Ministries of Defence and Foreign Affairs), as well as
non-traditional security actors, including the Ministries of the Environment, Home
Affairs, Disaster Risk Reduction and others. The South African context required
critical investigation of conceptions, perceptions and practices of non-State actors
including private entities, civil society and the expert communities.

In the sections to follow we present these findings and highlight the range of
sectors, geographies and development themes South Africa perceives to be at threat
from climate change. We highlight the domestic threats from climate change that are
located within a broader human and ecological security, particularly essential goods
such as water, energy and community safety. This highlights how South Africa’s
engagement with international security endeavours, and its engagements with the
UNSC, are explicitly informed by how these domestic threats are conceptualised
and managed. We further highlight both conventional and non-conventional actors
which are mandated to respond to climate change and security alike. Identifying
partiality and gaps in the strategy and observed securing responses to climate change,
the chapter concludes with reflection on what is currently being safeguarded and
identifies key shortfalls for future climate-security policy and research.

11.2 South Africa’s Underpinning Securitisation Logic

Climate-resilient development (CRD) is a process of implementing climate action,
including greenhouse gas mitigation and adaptation measures, to support sustain-
able development for all (Trisos et al. 2022; IPCC 2022). It emphasises equity
as a core element of sustainable development, as well as conditions for inclusive
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and sustained economic growth, shared prosperity and decent work for all. Without
progress towards increasing equity and reduced inequality, development cannot be
considered climate-resilient (Schipper et al. 2021; Andrijevic et al. 2020). The IPCC
(2022) has recognised that CRD is enabled when governments’ planning processes
make inclusive development choices that prioritise risk reduction, equity and justice
while addressing broader risks to security. Consequently, CRD emphasises the notion
of inclusivity as a fundamental characteristic of economies, gender, and governance
(Singh/Chudasama 2021; Mikulewicz/Taylor 2020; Hardoy et al. 2019).

To understand the climate-security nexus, one needs to discern South Africa’s
unique securitisation logic. This first section has therefore been dedicated on its
overall development. This is especially important because analysis of the traditional
security sector shows that until recently, the South African government had generally
maintained a narrow and conventional approach to defence, with the primary func-
tion of the Department of Defence (DoD) and the South African National Defence
Force (SANDF) being the protection of the sovereign state from external threats
(Louw 2013). Post-apartheid reconstruction has, however, led to the withdrawal of
the SANDF, particularly the military branch, from domestic security (Chikulo 2014).
As aresult, the SANDF has suffered public apathy, leading to a lack of public debate
on defence matters, a reduced professional status of the military and, ultimately, a
reduced budget (1.3% of GDP) (Louw 2013; Department of Defence 2015).

South Africa’s history of human rights abuses, armed conflicts and the institution-
alisation of violence under the apartheid regime necessitated a new security agenda,
one which extends the concept of security from its former preoccupation with foreign
military threats, and one which embraces the security of individuals and societies
(Chikulo 2014). Therefore, concurrent with the global reconceptualisation of secu-
rity to include domestic challenges within the broader national security agenda in the
early 1990’s (United Nations Development Programme 1994), South Africa adopted
the human security doxa. With human security now the defining framework, the
1998 Defence Review acknowledged the salience of domestic vulnerabilities and
the non-military dimensions of security by noting that socioeconomic problems and
public disorder pose the greatest threats to the lives of South Africans (Louw 2013).

In consonance to the disaggregation of a duty of responsibility for domestic secu-
rity from traditional security actors observed in other countries (Bigo 2012), the 1996
Defence White Paper emphasised the need for peace-making and peacekeeping, with
“accentuating dialogue and mediation as the key means to resolving security issues
rather than confrontation” (Adetiba 2017). With the decrease in the threat of conven-
tional war and the country’s strategic orientation being that of collaboration rather
than confrontation (Le Roux 2008), the SANDF’s role is now largely confined to inter-
national peacekeeping operations as part of South Africa’s foreign policy, disaster
relief and humanitarian aid, both domestically and abroad — as recently demonstrated
in the military operation in Mozambique after the 2019 Cyclone Idai (Parliament of
South Africa 2019) — and providing border security as well as supporting the South
African Police Service (SAPS) and other government departments when needed
(Department of Defence [DoD] 2014).
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South Africa is committed to ending conflict on the continent and achieving
peace and security in Africa by 2063, a cornerstone of its foreign policy (Depart-
ment of International Relations and Cooperation 2020). In line with South Africa’s
peacemaker and conflict mediator roles, as part of its Peace Support Operations on
the African continent, it strives to resolve conflict peacefully through the “promo-
tion of preventative diplomacy, inclusive dialogue, post-conflict reconstruction and
development” (Pandor 2021). During its last membership of the UNSC and as chair
of the AU, South Africa’s primary mandate was “Silencing the Guns in Africa by
2020” (South African Government 2021) and promoting permanent representation
of Africa within the Security Council (Pandor 2021). South Africa therefore advo-
cated strengthened partnerships and closer cooperation between the UNSC and the
AU’s Peace and Security Council.

Domestically, South Africa has been faced mainly with non-conventional secu-
rity challenges (Le Roux 2008). Inherent to the fundamental principle that human
insecurity is rooted in violence, inequality and poverty (Kumssa/Jones 2010), the
country’s biggest threat to internal security is the risk factors associated with crime
embedded in the prevalence of inequality and poverty (Chikulo 2014; Le Roux 2008),
with migration also being recognised as posing critical domestic security threats
(Department of Defence 2014). In contrast to rationales provided for legitimisation
of militaries as capable climate actors (see for example, Jayaram/Brisbois 2021),
those of the SANDF have become institutionally orientated around disaster risk
management, including domestic flood relief (Hlahla 2006; The Presidency 2015;
Department of Defence (DoD) 2014), despite being inadequately resourced (Parlia-
mentary Monitoring Group 2019). Although criticised as an inappropriate and inad-
equately resourced actor, the SANDF was, for example, deployed to help rehabilitate
the Vaal River water treatment infrastructure and has provided support to healthcare
professionals to staff hospitals in the North West province (Parliamentary Monitoring
Group 2019). The SANDF, together with the South African Police Service (SAPS),
were also on standby during the Cape Town drought in 2018, to ensure general safety
in phase two of the Critical Water Shortages Disaster Plan (Cole et al. 2021; City of
Cape Town 2018). These two significant domestic deployments signal the role of the
SANDF in disaster risk management, including climate-related disruptions, beyond
the governance capability of business-as-usual situations.

11.3 Climate Change-Security Nexus in South Africa

Due to South Africa’s high rates of domestic inequality and divergent levels of
social vulnerability, The National Development Plan (NDP), a strategic action plan
for securing a prosperous future, identifies poverty, inequality and unemployment
as the country’s most serious national development challenges (National Planning
Commission 2012). South Africa’s approach to addressing climate change is funda-
mentally informed by and subordinated to these triple domestic challenges. Climate



11 Securing a Climate-resilient Pathway for South Africa 235

responsiveness in the security sector therefore cannot be divorced from South Africa’s
developmental imperatives.

South Africa recognises climate change as a threat multiplier, which could impact
on matters of peace and security, particularly human insecurity, underdevelopment,
and migration (Serdeczny et al. 2017; Le Roux 2008; Carleton et al. 2016; Mach et al.
2019; Mora et al. 2018). With the referent object being the lives and livelihoods of all
South Africans, rather than the state, South Africa moves its climate-security logic
away from the eradication of a threat through military solutions and towards the effec-
tive governance of risks to a socio-economic system, also known as “riskification”
(Corry 2012). In contrast to conventional security logic where the management of
threats requires “normal” governing rules to be set aside (see Corry 2012: 239), risks
such as climate change, are shaping the “normal rules governing decision making”.
Rooted in South Africa’s human-centric security logic and its development trajectory,
South Africa has adopted a risk-based approach in dealing with the ramifications of
climate change.

As outlined in Fig. 11.1, the analysis of the documents displays an evolution
of South Africa’s security logic from conventional security to a risk-based security
logic. Applying the research categories of “National security”, “Human security”
and “Risk-based security”, the following sections will outline how this transition
is in line with recent emphasis on the need to integrate the drivers of vulnerability
(von Uexkull/Buhaug 2021), and how the climate-security nexus within the South
African context can be more appropriately understood as a climate change-poverty
and human security nexus.

11.3.1 Climate Change as a Threat to National Security

Security apparatuses such as the South African military (SANDF) and the Depart-
ment of Defence (DoD) have been influenced conceptually and operationally by
climate change, locating the climate-security nexus within South Africa’s traditional
security sector.

The 2015 Defence Strategy recognises that “climate change, poverty and disease
continue to exacerbate the social and economic vulnerability of many communities”
and act as global and regional stress factors alongside other security threats, such as
international terrorism (Department of Defence 2015). This view holds that climate
change is linked to conflict due to resource competition and migration (Department of
Defence 2015) and is described as being one of the most serious threats to humanity
through its impacts, such as hurricanes, floods and wildfires (Department of Defence
(DoD) 2014; Department of Defence 2015). With climate change acting as a risk
multiplier (Scheffran et al. 2019), of particular concern are the indirect causal path-
ways between water and food security and forced migration and conflict risks in
Southern Africa (Serdeczny et al. 2017; Le Roux 2008; Carleton et al. 2016; Mach
et al. 2019; Mora et al. 2018; Chikulo 2014).
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Fig. 11.1 Transition of South Africa’s security logic from conventional security to human security,
ecological security, and risk-based security. Source elaborated by the authors. National security:
concerned with minimising the threat and ensuring the survival of the sovereign state; Human
security: concerned with protecting fundamental freedoms of all individuals, freedom from threat,
freedom from want, freedom to live in dignity and freedom from hazard impact. Ecological security:
security that considers the irreversible and existential threat of Anthropocene environmental change,
with humanity’s existence as a core value to be secured. Risk-based security: concerned with
reducing risks to a socio-economic system through enhancing the adaptive capacities of individuals,
particularly the most vulnerable

Accordingly, the South African Army Vision 2020 (Le Roux 2008) acknowledges
that the competition for resources and the climate change threat are two of the eight
most important causes of instability, insecurity and conflict within South Africa and
the African continent as a whole. Response objectives are the promotion of well-being
and development, protection of the environment and climate for future generations,
assurance of the prosperity of the country, region and continent, and sustainable
economic growth (Department of Defence 2015). However, in 2009 Lindiwe Sisulu,
the defence minister at the time, stated that the DoD had yet to conduct a study
on the effects of climate change on regional security (defenceWeb 2009). This still
holds true today, with the latest defence review making a meagre acknowledgement
of climate change without any new response solutions specified for the SANDF
(Department of Defence 2015).

Although traditional security actors recognise climate change as a source of inse-
curity in South Africa and on the African continent as a whole, the fundamental
understanding of this threat diverges away from conventional perceptions of what
constitutes a threat as outlined in McDonald (2018b) — a threat to sovereignty — and
is instead embedded in the well-being of individuals. Therefore, while the nature
of the threat posed by climate change is considered both existential and global in
nature, the underlying security concept in South Africa is relatively broad and char-
acterised by the interplay of soft and hard security aspects. In response to perceived
insecurity, and in consonance with the broadening of national security to incorporate
political, economic, social and environmental matters centred around a concern with
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the security of people, and away from a predominantly military and police problem
(Republic of South Africa 1996), the DoD (Department of Defence 2015) under-
scores the importance of the integration and combination of all governing actors in
possible responses to climate change.

11.3.2 Perceptions, Strategies and Actors Addressing Climate
Change Risk

A considerable amount of work has been undertaken in spheres of government to
create an enabling environment for climate change governance and management,
broadening the range of actors responsible for securing South Africa against the
threat of climate change (Department of Environmental Affairs 2016). This aligns
with broader developments re-articulating what needs to be secured against climate
change and which actors are capable of and responsible for handling its threat to
national security. Figure 11.2 outlines the key positions and developments in the
South African climate change-security nexus.

The National Department of Environment, Forestry and Fisheries (DEFF) is the
lead domestic government agency on national climate change plans and actions. This
mandated role goes some way to explaining the South African reticence towards
non-environmentally trained actors leading responses to climate change. The DEFF
is committed to mainstreaming climate change and response measures into relevant
sectors to ensure coordinated and integrated responses by all spheres of government.
A set of key adaptation-related sectors have been identified, namely water, health,
human settlements, agriculture and forestry, biodiversity, and ecosystems. Disaster
risk reduction and management is further a key sector, reflecting SANDFs main
domestic and international priority (Department of Environmental Affairs and Tour-
sism 2019; Department of Environmental Affairs 2011). The DEFF further seeks to
enhance adaptive capacity, strengthen resilience and reduce vulnerability to climate
change and ensure an adequate national adaptation response in the context of the
global response (Department of Environmental Affairs 2011).

Domestically, climate change is entrenched in the country’s development directory
through the National Development Plan (National Planning Commission 2012). The
NDP places people (the key referent object of security) at the centre, by recognising
that climate change has the potential to reduce food production and the availability
of potable water, with consequences for food security, migration patterns and levels
of conflict. This reflects a move away from securitisation through military interven-
tions to the need for sustainable development as outlined in the UNDP’s Human
Development Report of 1994 (United Nations Development Programme 1994).

In response, the country has enacted climate change policies such as the National
Climate Change Response Policy (NCCRP) (Department of Environmental Affairs
2011) the National Climate Change Adaptation Strategy (Department of Environ-
mental Affairs and Tourism 2019), Nationally Determined Contribution (NDC)



238

B. Ouweneel and N. P. Simpson

Chronology of strategies, plans and actions across conventional national security actors affected by climate change
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Fig. 11.2 Overview of key climate change and security developments in South Africa (1994-2021).
South Africa has served as a non-permanent member of the United Nations Security Council for
three terms: 2007-2008; 2011-2012; and 2019-2020. South Africa’s national security responses are
represented by developments in light green above the timeline, while developments in pink below
the timeline display South Africa’s growing human security and domestic imperatives which funda-
mentally inform South Africa’s response to the climate change-security nexus. Source elaborated
by the authors

(Department of Environmental Affairs 2015; DFF&E 2021) and the Climate Change
Bill adopted by cabinet in September 2021 (Department of Forestry/DFF&E 2021).

The NCCRP prioritises mainstreaming of climate change considerations and
responses into all relevant sectors. It outlines the government’s role in developing
and implementing a suite of policy measures and strategies aimed at both mitigating
and adapting to the impacts of climate change. In line with the constitution of South
Africa, which mandates all three spheres of government to address the environmental
problems, the NCCRP directs the integration of climate change planning and action
between the key governing actors and the three different spheres of local, provincial
and national government (Department of Environmental Affairs 2011). All provinces
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have subsequently developed sub-national climate change adaptation strategies and
plans; however, only a few sectors have mainstreamed climate change into poli-
cies, plans and strategies (Department of Environmental Affairs and Tourism 2019)
as the inability of local government to provide sustainable basic services (such as
water and sanitation) to most of its people deters from the additional commitment
to address climate change. The compounding challenges of poverty, unemployment
and inequality further complicate the implementation of climate change objectives
due to their financial and economic constraints (Mogano/Mokoele 2019).

The National Climate Change Adaptation Strategy (NCCAS), approved in 2020,
pays particular attention to water resources as South Africa’s latest Annual Climate
Change Report states that these will be affected the most by climate change (Depart-
ment of Environmental Affairs 2018). The NCCAS further emphasises the need for
a unified sustainable development path which is anticipatory, adaptive and able to
recover from a changing climate, in order to ensure a climate-resilient South Africa.
Recognising that “good governance and civil society engagement is among the most
important factors in achieving human security” (Kumssa/Jones 2010), the NCCAS
speaks to “society as a whole”, including non-governmental actors such as the private
sector, the research community and civil society (Department of Environmental
Affairs and Tourism 2019).

Similarly, the Climate Change Bill outlines an integrated and coordinated response
by the economy and society to climate change. It commits South Africa to making
a fair contribution to the global effort to reduce greenhouse gas emissions, while
strengthening South Africa’s social, economic and environmental resilience and
emergency response capacity and reducing vulnerability (Department of Forestry
and [DFF&E] 2021). As a result, South Africa’s updated NDC (Department of
Forestry and [DFF&E] 2021) commits the country, through the UNFCCC and the
Paris Agreement, to addressing climate change based on “science, equity and sustain-
able development” through an even stronger mitigation target (DFF&E 2021). With
South Africa being a carbon-intensive economy, together with the host of devel-
opment challenges outlined earlier, a just transition to a lower carbon economy is
increasingly being recognised as imperative (Department of Forestry and [DFF&E]
2021; Chikulo 2014; National Treasury 2021).

At the end of 2020, President Cyril Ramaphosa appointed the Presidential Climate
Commission (PCC), a multi-stakeholder group tasked with advising on the country’s
climate change response. Centred around responding to the threat of climate change
to human security, it largely focuses on mitigation and adaptation, particularly emis-
sions reduction and adaptation goals. Cognisant of the environmental, technical and
socio-economic consequences of climate change, its main goal is to facilitate a just
transition (National Treasury 2021). As highlighted by Strambo et al. (2019), “the
debate about energy transitions has already been highly politised” with truck driver
protests “express(ing) concern about potential job losses due to closing coal plants”.
In accordance with Uexkull/Buhaug’s (2021) 6th research priority (climate change
response impacts), by effectively adopting a just transition policy in this tense socio-
economic context, the country could prevent further exclusion and violence. The



240 B. Ouweneel and N. P. Simpson

country’s focus on a just transition is therefore responding to its duty to prevent
(Bigo 2012).

11.3.3 Extended Security Sector

It is clear that climate change can no longer be discerned as an environmental chal-
lenge only (Brown et al. 2007; Scheffran et al. 2019). Of more general concern are
unmanageable climate extremes and the compounding threat climate change poses
to key sectors such as water and food (in)security that are already known to increase
forced migration (Serdeczny et al. 2017), raise tension and trigger conflict (Le Roux
2008; Carleton/Hsiang/Burke 2016; Mach et al. 2019). Accordingly, climate change
is seen as a risk multiplier (Scheffran et al. 2019) which escalates tensions and
conflict both domestically and internationally, by placing additional strain on scarce
resources (Mach et al. 2020), with a disproportionally greater effect on the poor,
especially women and children (Chikulo 2014; Carleton et al. 2016; Mach et al.
2019; Moore 2019).

Climate change poses a considerable risk to the country’s economy and threatens
the lives and livelihoods of all South Africans (Ramaphosa 2019; Department of
Environmental Affairs 2017; South African History Online 2020; Department of
Environmental Affairs 2018; Department of Defence 2015). Natural disasters such as
droughts and floods are projected to become increasingly more likely in South Africa
and compound existing developmental challenges to human security (Department of
Environmental Affairs 2017; Chikulo 2014). As an example, the Western Cape’s
premier, Helen Zille, referred to the “Day Zero” of the Cape Town drought as a
“challenge (that) exceeds anything a major city has had to face anywhere in the world
since the Second World War or 9/11” (Flanagan 2018). Embedded in South Africa’s
developmental pathway, climate change is hence predominantly seen as a socio-
economic threat because of its effects on resources (such as water) which determine
the productivity of key sectors of the economy (Department of Environmental Affairs
2017; Niang et al. 2014).

In line with the conceptual position of von Uexkull/Buhaug (2021) on the need
to explore the interaction of climate effects with the drivers of vulnerabilities, South
Africa’s climate change context cannot be explored in isolation from the develop-
ment challenges inherited from the Apartheid regime. The DoD recognises the triple
challenges of inequality, unemployment and poverty as potent drivers of conflict over
access to scarce resources, through social undercurrents along ethnic, racial and xeno-
phobic lines, as well as by increasing violent behaviours and activity (Department of
Defence 2015). As a result of this, together with the inability of local governments
to supply reliable and adequate water and sanitation services, many communities
have chronic disaster vulnerabilities, spurring violent protests and conflict across the
country (Colvin et al. 2016; South African History Online 2020; De Juan/Wegner
2019; Patrick 2020). From 2010 to 2018, service delivery failures and high rates
of unemployment and corruption spurred 1330 violent service delivery protests
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across the country (South African Special Risk Insurance Association 2019). Climate
change therefore not only increases the risk of conflict along socio-economic lines,
but also fundamentally undermines the ability of already fragile municipalities to
ensure fair and equitable service delivery (Chikulo 2014; Krampe et al. 2021), build
trust amongst its citizens (City of Cape Town 2019), and ultimately to secure “peace,
order and prosperity” (Krampe et al. 2021).

Water is recognised as a critical sector through which the impacts of climate
change are driving insecurity in South Africa (Department of Environmental Affairs
2017). South Africa’s intended Nationally Determined Contribution (NDC) there-
fore includes a strong focus on water and food security in relation to climate change
(Department of Environmental Affairs 2015). In addition, the Disaster Manage-
ment Amendment Act (The Presidency 2015) explicitly provides for the inclusion
of climate change in disaster risk assessments through all spheres of government.
It mandates measures to reduce the risk of disaster through adaptation to climate
change and the development of early warning mechanisms (The Presidency 2015).

With a marked increase in political disenchantment, expressed through service
delivery protests and strikes (Bar-Yam et al. 2015; De Juan/Wegner 2019), South
African insurers have begun to insure against the risk of damage or loss from public
disorder, civil commotion, protest, riots and strikes (South African Special Risk
Insurance Association 2019). The South African Special Risk Insurance Association
(SASRIA) is the only insurer offering coverage for political violence. They estimate
the most recent riots in July 2021, exacerbated by poverty and inequality and which
saw more than 300 deaths and approximately 3,000 stores looted, as costing 8 billion
Rand ($1.19 billion) (Rumney/Mukherjee 2021). It is therefore not surprising within
the broader governance domain that there are calls for social security law as a climate
change adaptation strategy in South Africa (Jegede/Mokoena 2019). In response to
these socio-economic imperatives spurring conflict across the country, and upon the
recognition of climate change as a threat multiplier, South Africa has developed a new
security logic that acknowledges novel domestic actors, means and purposes, and
notions of emergency, contingency, prevention and management to orientate around
the threat of climate change through a risk-based approach. When considering who
the existing security professionals engaged in actively responding to climate change
are, the extension of actors goes beyond government bodies, to also include non-State
actors.

11.3.4 Non-State Actors: A Whole-of-Society Approach
to Dealing with Risk-Based (In)security

South Africa hosts the largest number of private security companies and employees
on the continent — both per capita and in terms of raw numbers (Berg/Howell 2017).
By 2016, there were over 8,692 security companies and approximately 488,606 regis-
tered and active private security employees in South Africa, compared to 151,834
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police officers in the South African Police Service (excluding civilians) and members
of the armed forces (Berg/Howell 2017). Compared to the State security apparatus,
private security outnumbers the public police by 3—1 (Berg/Howell 2017). As aresult,
private security in South Africa has gone from an industry worth 600 million Rand
(USD44 million) in 1986 to current estimates of 60 billion Rand (USD4 billion)
(Berg/Howell 2017).

The significance and influence of this shift to private actors in South Africa is
demonstrated in the fact that there are no functions performed by the public police
that are not also performed by private security organisations (Berg 2010). Further,
it is argued that there is an “integration” or diffusion of mentalities (not just prac-
tices and intentions) across the public-private realm (Berg 2010). City Improvement
Districts (CIDs), together with heightened surveillance, have increased steadily for
two decades (Berg 2010). Security is the main service offered by CIDs in South
Africa, and many have hired private security companies to patrol public spaces,
thereby “topping up” policing and security provision in their designated spaces
(Berg 2010; Berg/Shearing 2020; Abrahamsen/Williams 2011). Although this does
not necessarily reflect a decline in State power or engagement in security, it does
align closely with the neoliberal notion that to “govern less is to govern better”
(Abrahamsen/Williams 2007; O’Malley et al. 1997). Critics have highlighted that
such an approach in South Africa has amounted to the possibility of pursuing a
form of individualised political peace while neglecting broader State imperatives of
security (Kempa/Singh 2008). As a consequence, contradictorily, just as traditional
international security responses leave those without adaptive capacity to respond
fully exposed to climate change and the most vulnerable (e.g. climate migrants) to
being categorised as “state ‘enemies’” (Jayaram/Brisbois 2021), those who cannot
afford bubbles of private security are excluded from its perceived benefit or confined
to socio-economically delineated geographies of insecurity (Simpson et al. 2019a,
2020).

Although security was once seen as the exclusive domain of the State, in South
Africa — as in much of Africa (Berg/Howell 2017), and elsewhere (Boutellier/Van
Steden 2011) — security is increasingly in the hands of private actors (Abra-
hamsen/Williams 2007a, 2007b; Berg/Shearing 2020). Although early scholarship
concentrated on private military companies (Abrahamsen/Williams 2011), emerging
scholarship has begun to consider what reach non-military and private actors (non-
State), who could legitimately be thought of as security actors (Stenning/Shearing
2018), might have in an “Anthropocene” world (Mutongwizo et al. 2019; Simpson
2020; Simpson et al. 2019, 2020, Harringtonand/Shearing 2017). This is premised on
the recent recognition that human and environmental insecurities arise out of nega-
tive feedback from damaged environments (such as a warming and unpredictable
climate) which pose direct and indirect threats to people, their securing capabilities
and their livelihoods (Simpson 2018; Simpson/Daehnhardt 2021). Amongst prac-
tices of security, however, there is little understanding of the specific role or efficacy
of such private actors under a changing climate (Holley/Shearing 2018). There is
lack of clarity regarding the mandate and scope of operations between private actors
and their overlap with conventional (State) security operations, rules, institutions,
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governance arrangements and actors (Simpson et al. 2020). However, their active
engagement and scale have important implications for adaptation to climate change
and, where that adaptation is effective, human security.

Peters (2018) has noted that other members of the UNSC, such as the UK,
have adopted a “partial securitisation of climate change” in their approach to the
climate change-security nexus (see chapter on United Kingdom in this book). The
South African approach highlights characteristics of unequally distributed security
(Simpson et al. 2020a). At a government level, the full range of impacts is consid-
ered a threat to national security concerns (Department of Environmental Affairs and
Tourism 2019). But non-State actors are also recognised to have an important role
to play in the absence or incapacity of a state disrupted by the impacts of climate
change (Simpson et al. 2019, 2020). As aresult, “gated” and private nodes of security
are emerging across South Africa for those who can afford the private services or
technologies enabling security (Simpson et al. 2019, 2019a, 2020). What emerged
out of a trend in private security — in the conventional policing sense — in the early
2000s (Berg 2010), now extends to elite securing of broader essential goods such as
water, electricity, food, insurance and education (Simpson et al. 2019; Jaglin 2013;
Hursh 2005; Chapman 2014; Peyton et al. 2015).

An emerging term that recognises the overlapping securing roles and need for
cooperation between State and non-State actors in response to climate change is a
“whole-of-society” approach (City of Cape Town 2019; Simpson et al. 2019). This
is a mutual coverage of the provision of public (security) goods by public and private
actors (Dubé et al. 2014), essentially a hybridisation of public and private security
(Berg 2010). As provincial and local governments in South Africa seek to provide
enhanced water and energy security, they are increasingly using a “whole-of-society”
approach as a means of recognition of the need for involvement of private actors in
response to climate-induced disruptions, the limited response capacity of the State,
and the importance of coordination between all available security actors (City of
Cape Town 2019; Simpson et al. 2019). This notion has also entered more formal
policy positions of security in provincial-level approaches to community policing in
South Africa, as demonstrated in the Western Cape’s Security Plans (Western Cape
Provincial Government 2010, 2019), and at the local government level in the Critical
Water Shortages Disaster Plan (City of Cape Town 2018) and Water Strategy (City
of Cape Town 2019), both developed by the City of Cape Town in response to the
Cape Town drought (2015-2018).

With the NCCRS anchored in a participatory framework and the Climate Change
Bill’s promise to “leave no one behind”, for South Africa, a whole-of-society
approach includes civil society. This is reflected by (Chikulo 2014), who states that
in order to achieve inclusive sustainable development, climate change and devel-
opment as well as service delivery decision-making needs to be participatory; and
(Kumssa/Jones 2010), who state that “collective action” is required to govern the
“commons” and therefore that civil society engagement is critical to achieving human
security. Accordingly, the PCC gathers government, the private sector, organised
labour and civil society to work towards a just transition (Department of Forestry
and [DFF&E] 2021).
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Table 11'1, South Africa’s South African province Climate change literacy rate (%)

internal climate change

literacy rates are some of the Mpumalanga 41

lowest in Africa. South Africa  Western Cape 38

ranks 29th out of 33 African

countries studied, with large Northern Cape 35

disparities in sub-regional Gauteng 32

(provincial) climate change Free State 29

lit tes (dat tract

iteracy rates (data extract) North West 27
Limpopo 27
Eastern Cape 23
Kwazulu-Natal 15

Source Simpson et al. (2021)

However, despite being a key climate change negotiator on the continent, with
progressive climate change and environmental legislation, South Africa’s domestic
climate change literacy rates are one of the lowest on the continent, with large dispar-
ities across the country (Table 11.1). Within a risk-based approach, this has impli-
cations for risk perception and subsequently places a ceiling on potential response
capacities (Simpson et al. 2021).

Civil society engagement not only motivates greater tolerance and allows for the
accommodation of diverse interests, subsequently reducing violence and building
trust, but it can also work to empower marginalised and more vulnerable groups
(Kumssa/Jones 2010). Enhancing’s the country’s climate literacy therefore not only
equips the country with the required tools to respond to inherent vulnerabilities and
exposure to climate change (Simpson et al. 2021), but can also work to prevent the
most vulnerable from falling through the cracks of siloed security networks.

11.4 International Action and the UNSC

With the country’s strategic orientation being that of collaboration (Le Roux 2008), in
apubliclecture on South Africa’s two-year non-permanent membership in the UNCS,
Deputy Minister of International Relations and Cooperation, Luwellyn Landers,
stated that South Africa aims to continue “the legacy: Working for a Just and Peaceful
World” by contributing to “peace, justice and reconciliation” on the African conti-
nent through “the peaceful resolution of conflicts” and “inclusive dialogue” (Landers
2019). Reflecting Kumssa/Jones (2010) and the country’s domestic imperatives high-
lighted in previous sections, he further emphasised the need for “collective action” to
ensure good governance, sustainable development and, ultimately, human security.
South Africa’s future foreign relations will be based on our belief that human
rights should be the core concern of international relations, and we are ready to play
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a role in fostering peace and prosperity in the world we share with the community
of nations (President Nelson Mandela in 1993, quoted in Braga/de Rezende 2017).

South Africa aligns with other UNSC members in recognising climate change as
an imminent threat to peace and security, both internally and across borders. South
African policy relates to climate change as a “conflict multiplier”, highlighting the
contribution of climate change to conflicts in the Sahel, Lake Chad, and the Horn of
Africa (UNSC 2020). South Africa is signatory to numerous international human and
ecological security imperatives, amongst which are the 2030 Agenda for Sustainable
Development, the Paris Agreement (PA), the UNFCCC, the Kyoto Protocol, the
Addis Ababa Action Agenda on Financing for Development as well as the SENDAI
agreement. This aligns with the broader trend in the UNSC of members working
through and with intergovernmental organisations (IGOs) on climate security issues
(Dellmuth et al. 2018).

On the African continent, South Africa has become the main driver of climate
negotiations (Nhamo 2011). Consequently, South Africa plays a vital role in ensuring
the implementation of the AU Agenda 2063 and the UN’s 2030 Agenda for Sustain-
able Development, as well as a critical role within the UNSC, to enhance the cooper-
ation with regional organisations like the African Union and other partners (Landers
2019). In line with this, it is highlighted as absolutely critical that the UN coordinate
a collective response to this existential threat, through multilateral solutions in which
the United Nations Framework Convention on Climate Change (UNFCCC) plays an
important role (UNSC 2015).

South Africa’s opinion of the appropriateness of the UNSC in dealing with the
existential threat of climate change has altered over the years (Table 11.2). Despite the
recognition that climate change poses a threat to human security within the country,
South Africa initially questioned the positioning of climate change within the United
Nations Security Council, arguing that if the council engages with climate change it
will undermine the sovereignty of states, fracturing the international system (Murphy
2021). During the Security Council’s first-ever debate on the impact of climate change
on peace and security, and during its previous memberships in 2007 and 2011, South
Africa argued that climate change went beyond the Security Council’s mandate and
needed to be addressed in other UN forums (United Nations Security Council 2007;
UNSC 2011). South Africa took this stance despite UNSC and NATO’s recognition
that, “non-military sources of instability [such as environmental degradation] ... have
become threats to the peace and security” as far back as 1992 (Elliott 2003).

In 2019, Ambassador Jerry Matjila recognised the “existential and global” nature
of climate change, stressing the need for a “multilateral response... with a strong
role for all stakeholders”. Despite this, he continued to question the appropriateness
of the Council dealing with climate change, arguing that “we should be aware that
the Security Council’s limited membership and specific peace and security focus
means that it may not be the appropriate forum for addressing the issue of climate
change. Consequently, we should be cautious to duplicate efforts of other bodies
in the UN system that are better placed to address this matter” (Matjila 2019). He
further argued that the high level of uncertainty makes it difficult “to determine
a direct causal connection between climate change and disasters... and threats to
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international peace and security” (Matjila 2019). This is not surprising given that, at
that time, the role of the UNSC in response to climate change was heavily debated in
both political and scientific discourses (UNSC 2011; United Nations Security Council
2007; Conca 2019). Therefore, South Africa’s reticence regarding a securitisation of
non-conventional sectors and their incongruence with a logic of war (UNSC 2011;
United Nations Security Council 2007) helped align the country with other BRICS
UNSC members — Brazil, China, India and Russia — all of whom rejected inclusion
of climate change as an operational focus for the UNSC (Peters 2018).

In July 2020, Xolisa Mabhongo, Deputy Permanent Representative of South
Africa to the United Nations, warned against UNSC mandate creep and the possi-
bility of it outpacing its own resources and capacities (Mabhongo 2020). He stressed
that the international community must channel its resources appropriately and effi-
ciently through the various bodies in the United Nations system that are best suited
for a particular task. He further emphasised the need to contextualise risk within each
country, through close partnerships with relevant regional organisations, including
the African Union (Mabhongo 2020). Owing to the UNSC’s experience with conflict
resolution, in September 2020, Jerry Matjila extended this notion by stating that South
Africa encourages the Security Council to support the lead UN organisations (for
example, the UNFCCC, Convention on Biological Diversity [CBD]) in addressing
the underlying development issues that spark initial conflict and in dealing with the
consequences of an outbreak of conflict when they occur. He stated that “these collab-
orations will ensure that the Security Council may obtain information on the potential
impact of climate or environmental-related security risks in conflict settings” (Matjila
2020).

The UNSC Arria Formula meeting in 2020 showed that the COVID-19 pandemic
had shifted South Africa’s position of rejecting inclusion. While still questioning the
exact role of the Council with respect to climate change, the South African repre-
sentative stated that it has become clear that climate change is a matter of security
that acts as a “conflict multiplier” and which needs to be addressed “holistically” by
considering as many voices as possible and through the integration of sustainable
development (Mogashoa 2020). The Minister of International Relations and Cooper-
ation of South Africa, Naledi Pandor, extended this notion by highlighting, later that
year, the need for a collective, holistic response in dealing with these increasingly
complex system-wide social and ecological stressors (Pandor 2021).

Although this recognition of the security threat posed by climate change does not
mark a transformative shift in alignment of traditional security actors with broader
changes in security logics concerning securitisation of the environment, represen-
tatives state that South Africa is of the opinion that coordinated action between
the Security Council, its “sister UN agencies” (for example, UNFCCC, CBD, UN
Department of Economic and Social Affairs, UNDP) as well as relevant regional
organisations, particularly the AU, is required to ensure a safer Africa and a safer
world (Matjila 2020). Embedded within a human-centric risk-based security logic,
such an approach is necessitated in order “to mitigate the effects of contemporary
drivers of conflict and insecurity” — * to address the root causes of under develop-
ment... [and] to deal with the ramifications of threats and risk multipliers, which
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Table 11.2 Summary of South African representatives’ statements on the

placing climate change within the mandate of the UNSC

247

appropriateness of

Date Which representative & South African position Reference
where statement made articulated on the
appropriateness of placing
climate change within the
UNSC mandate
2007 China and South Africa Undermines states’ Murphy (2018)
UNSC first open debate sovereignty; will fracture
international system
April 2007 Dumisani Kumalo Beyond UNSC’s mandate UNSC (2007)
UNSC Open
Debate
July 2011 Dr Mashabane Beyond UNSC’s mandate UNSC (2020a)
UNSC Open
Debate
January 2019 Jerry Matjila Duplicates other UN efforts; Matjila (2019)
UNSC Open questioned appropriateness
Debate
March 2020 Kgaugelo Mogashoa Climate crisis: threat multiplier | Mogashoa (2020)
Arria Formula meeting on | which impacts on matters of
climate and security risks peace and security;
Statement acknowledges UN has critical
role in coordinating our
collective international
response but questions the
exact role of Security Council;
need scientific consensus on
this issue & therefore
welcomes research
July 2020 Xolisa Mabhongo Little scientific evidence on Mabhongo (2020)
UNSC Meeting on the direct causality between
Maintenance of climate change and threats to
International Peace and international peace and
Security: Climate and security; wary of introducing
Security climate change into UNSC:
* UNSC mandate creep,
« Diffuses importance of the
UNFCCC,
* Detract attention and
resources
September 2020 | Jerry Matjila Climate pressures are threat Matjila (2020)
UNSC Meeting on the and risk multipliers; collective,

Humanitarian Effects of
Environmental Degradation
and Peace and Security

holistic and multilateral
response from all Member
States needed; UNSC’s
experience with conflict useful
at climate change-caused
conflict; Security Council to
support the lead UN
organisations

(continued)
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Table 11.2 (continued)

Date Which representative & South African position Reference
where statement made articulated on the
appropriateness of placing
climate change within the
UNSC mandate

November 2020 | Alvin Botes Maximise collective Botes (2020)
UNSC Meeting on the capabilities & resources;
Humanitarian Effects of coordinated action between
Environmental Degradation | UNSC, other UN organisations
and Peace and Security and processes as well as
relevant regional organisations
such as AU

Source elaborated by the authors

escalate tensions and conflict” (Botes 2020). As various experts continue to question
the relationship between climate change and conflict (Hsiang et al. 2013; Burke et al.
2014; Mach et al. 2020; Conca 2019; Adams et al. 2018), South African representa-
tives (for example, Mabhongo 2020; Matjila 2020) continue to emphasise the need
for further research, to unpack the linkages between climate change and security fully
and to highlight possible ways in which the UNSC can help address these challenges
efficiently.

11.5 Conclusion

In South Africa climate change is predominantly seen as a threat to socio-economic
progression, through its effects on resources (Department of Environmental Affairs
and Tourism 2004, 2019). In this context, security imperatives are subordinated to
human development imperatives which can contribute towards climate resilience.
Subsequently, South Africa largely focuses on its ramifications for the lives and
livelihoods of people, particularly vulnerable groups. Although South Africa sees
climate change as a “threat multiplier” country-wide, it is becoming increasingly
apparent that it will have a disproportionally greater effect on the poor (National Plan-
ning Commission 2012). South Africa’s risk-based approach to addressing climate
change is therefore fundamentally informed by the country’s development imper-
atives, particularly the triple challenge of poverty, inequality, and unemployment.
This is in line with current thinking in the IPCC, which emphasises equity as a
core element of sustainable development as well as conditions for inclusive and
sustained economic growth, shared prosperity, and decent work for all. Without
progress towards increasing equity and reduced inequality, development cannot be
considered climate-resilient (Schipper et al. 2021; Andrijevic et al. 2020).

This extension of security to second-generation rights demands a suite of novel
domestic actors and hence reflects the SANDF’s long-standing concern over the role
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of traditional security actors in response to climate change, apparent in their response
to climate change, which remains limited to disaster relief and humanitarian aid.

Although provincial and local governments are increasingly seeking the hybridi-
sation of public and private security to provide enhanced water and energy security,
they tend to exclude those who cannot afford “bubbles” of private security. Subse-
quently, climate-induced instability and conflict are set to manifest themselves in
already socio-economically delineated geographies of insecurity, resulting in the
most vulnerable groups being left to deal with the ramifications of climate-induced
disruptions themselves. South Africa therefore not only fails to respond to the climate
change-security nexus through conventional security mechanisms, but particularly
through its inability to address fundamental developmental problems (including basic
service delivery, such as water and sanitation, and electricity). As one of the most
unequal countries in the world, partial domestic security arrangements may be exacer-
bated under climate change. Pessimistic climate change scenarios anticipate inequal-
ities between countries, or regional rivalry, with their associated national security
concerns (Shared Socio-economic Pathways 3 and 4). Here, the limited capacity of
the State and the increasing privatisation of security in South Africa within a highly
unequal society raises cautions about the distributional effects of domestic climate
insecurities.

The suitability of conventional security actors in dealing with the climate change-
security nexus in South Africa is therefore contested. Firstly, the South African
security space is largely dominated by soft security issues, and the existing security
actors engaged in actively responding to climate change therefore extend beyond
conventional government bodies of security. Secondly, South Africa’s developmental
state is impeding its ability to uphold international commitments to combat climate
change. Thirdly, despite South Africa being positioned as a peacemaker and conflict
mediator in African crises, South Africa’s military capabilities and operational output
are in rapid decline. Lastly, the increased privatisation of security, particularly soft
security (i.e., water and energy security), has led to the hybridisation of public and
private security, which may leave the most vulnerable falling through the cracks.

Transformations of conventional international relations, which fail to incorporate
non-traditional security sectors are inappropriate to deal with system-wide social
and ecological stressors, such as climate change (Trombetta 2008). Consequently, as
various South African representatives to the UNSC have articulated, South Africa
recognises the need for a “collective response” (Botes 2020; Matjila 2020; Mogashoa
2020). South Africa therefore believes that the UNSC needs to work together with
other UN organisations and processes to “maximise their collective capabilities and
resources, and to focus their efforts where it is most needed” (Botes 2020). Ultimately,
South Africa’s conception is embedded in the need for a whole-of-society approach
to appropriately and holistically “address the root causes of under development” to
“mitigate the effects of contemporary drivers of conflict and insecurity” (Botes 2020).
South Africa therefore emphasises the important connection between addressing the
causes and consequences of insecurity associated with climate change and promoting
an environment conducive to human development. This human-centred approach
to national security thus places a legitimate, credible and cohesive developmental
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state at the centre of driving the overarching agenda for security. South Africa’s
position on the appropriateness of the Security Council in dealing with the climate
change-security nexus is embedded in this perception.

Further progress in recognising the role of securing actors will give a broader
and more nuanced view of roles and responsibilities for building climate-resilient
development. For sectors like security, health, insurance, or education the emer-
gence of securing actors and their roles in a situation of climate change are novel.
However, they mark a fundamental shift to mainstreaming climate action across all
of society. Future research can build on these observations by identifying the coor-
dination space and actors involved in a “whole-of-society” approach that safeguards
the needs of those most vulnerable to climate change and climate-related insecu-
rities. In particular, South Africa needs research that focuses on social-ecological
tipping points arising from impacts of climate change that might lead to conflict
or violence at multiple scales, including the political and economic drivers of these
tipping points that would be associated with a just transition. This aligns with broader
projects on climate change and security (Mach et al. 2020), and would require greater
understanding of climate-conflict linkages and conditions under which they mani-
fest, development of new methodologies which develop and integrate social and
climate science data, and exploring risk and response options relating to security
decision-making.
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States (SIDS), have experienced the debilitating effects of the existential threat of
climate change despite their negligible contribution to global greenhouse emissions.
These impacts are no longer simply an environmental or economic challenge, but are
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chapter explores the different ways climate change manifests itself as a security issue
in SVG and the island’s response, especially in light of its election as a non-permanent
member of the United Nation Security Council (UNSC) for the 2020-2021 term. The
study draws on empirical material from a number of government reports, policies,
papers, and news articles on SVG from 2007 to 2020 to examine how climate change
is framed within the context of climate security and climate justice. The findings
show that climate change security issues were less important in the traditional sense in
terms of instigating violent conflict and were more important in relation to protecting
the rights of vulnerable people and communities. The findings also demonstrate an
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12.1 Introduction

Small Island Developing States (SIDS), such as the Caribbean islands, are among the
most vulnerable to climate change (United Nations Environment Programme (UNEP)
2005; Intergovernmental Panel on Climate Change (IPCC 2012). Their small size,
insularity and remoteness, environmental factors, limited disaster mitigation capa-
bility, and demographic and economic structure are important determinants of their
vulnerability (Pelling/Uitto 2001; Mimura et al. 2007; Gomes 2014; Scandurra et al.
2018). Their vulnerabilities are further compounded by their reliance on economic
activities such as agriculture, fisheries, and tourism, which are highly susceptible to
climate change (Barnett/Adger 2003), especially since a high concentration of these
economic activities and settlements are located along coastal zones (University of the
West Indies Center for Environment and Development 2012; Smith/Rhiney 2016).

This is true for St. Vincent and the Grenadines (hereafter SVG), a SIDS in the
Eastern Caribbean comprised of more than 32 islands and cays, 9 of which are
inhabited. The country has a small open economy and is highly susceptible to external
shocks and natural hazards.

Although the islands lie towards the southern end of the Atlantic hurricane belt and
only face moderate levels of varying hazards (Spence et al. 2005, cited in Campbell
2011) the high and steep topography exacerbate the impact of climatic events by
increasing peak winds and their susceptibility to landslide events (Simpson et al.
2012). According to the Caribbean Natural Resources Institute (CANARI), the island
has experienced significant hurricane impacts in the past, including from Hurricane
Ivan in 2004 and Hurricane Tomas in 2010 (Caribbean Natural Resources Institute
2018). Furthermore, heavy rainfall from trough systems, such as in April 2011 and
December 2013, as well as droughts in 2009-2010, 2014, and 2019, exacerbated
the island’s vulnerabilities. Sea level rise (SLR), storm surges and coastal erosion
also pose a risk to the island since most of its population (85%) and the majority of
critical infrastructure (more than 90%) such as utilities, airports, hotels and roads are
located in the coastal zone (John 2015). Additionally, the island is heavily dependent
on climatically sensitive industries, including export agriculture, which is declining,
and tourism, which is on the rise (UNDP SGF Country Programme Strategy 2014;
Caribbean Natural Resources Institute 2018). Impacts from climate-related events
on these industries between the periods 2010 and 2014 were in excess of US $600
million, equating to approximately 35% of the Gross Domestic Product (GDP) of
SVG in 2014 (Government of St. Vincent and the Grenadines 2015).

The impacts and implications of climate change on SVG bring to the forefront
questions surrounding climate security and climate justice. Climate change is no
longer simply perceived as an environmental or economic problem, but has been
placed within the security debate as an existential threat to human, ecological, and
national security (Barnett 2003; Scheffran 2015; Parry n. d.). Barnett (2003: 14-15)
argued that it “encapsulates danger much better than concepts like sustainability,
vulnerability, or adaptation, and... serves as an integrative concept which links local
(human security), national (national security), and global (international security)
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levels of environmental change and response.” In relation to ecological security,
McDonald (2018) posited a discourse based on ecological resilience that is oriented
towards present and future vulnerable populations and other living beings. This
recognition of climate change as a security issue has become particularly prominent
in 2007 when the United Nations Security Council (UNSC) debated climate change
as a potential security threat for the first time. In this debate, the representative for
Papua New Guinea likened the seriousness of this threat to SIDS to that of guns
and bombs affecting nations and peoples (United Nations Security Council [UNSC]
2007).

As a human security issue, the Intergovernmental Panel on Climate Change
(IPCC) argues that climate change is “(i) undermining livelihoods, (ii) compromising
culture and identity, (iii) increasing migration that people would rather have avoided,
and (iv) challenging the ability of states to provide the conditions necessary for human
security” (IPCC 2014: 25). Willcox (2012) also described the implications of climate
change for human rights, including the right to life and to an adequate standard of
living, including an affordable, accessible, and sustainable source of food, shelter,
and clean water, which are also impacted by climate change and climatic variabilities.

Climate change is not only debated within the context of climate security but
also in terms of climate justice i.e. with a view on the the social, economic, and
environmental inequities that have been generated by climate change (Smith/Rhiney
2016). For Fiissel/Klein (2006), it is a form of “double inequality” since developing
countries like SIDS contribute little to climate change, but they also have limited
capacity to adapt and thus are hit much harder by its adverse consequences. SIDS have
been very vocal and strong about the security of their nations and the future of their
populations, highlighting their vulnerabilities to climate change, which threatens the
very existence of their territories in spite of their negligible contribution to global
greenhouse gas emissions (Smith/Rhiney 2016; Betzold 2010). For example, the
Alliance of Small Island States (AOSIS), which has been representing the interests
of 30 small islands as far back as 1990, continuously advocates for limiting global
warming through the United Nations Framework Convention on Climate Change
(UNFCCC) (Betzold 2010). They also played an active role in doing this with their
“1.5 °C to Stay Alive” campaign, which was part of the global temperature goal in
the 2015 Paris Agreement (Benjamin/Thomas 2016).

While there are different theoretical understandings and tensions surrounding
both climate security and climate justice, I want to adopt the notion that security and
justice should not be viewed “as opposites to be weighed against each other... [but
rather] be intertwined or even merged to the point where justice is security” (von
Lucke et al. 2021: 58-59). The purpose of this chapter, however, is not to provide a
discussion of the theoretical arguments surrounding the relationship between securi-
tization and climate justice, but rather to use the case study of SVG as a representative
of SIDS to justify some of the arguments that have already been made for the inter-
dependence of climate security and climate justice for these islands. Consequently,
this chapter examines different forms of climate security in SVG and argues that
climate change security issues were less important in the traditional sense in terms
of instigating violent conflict and were more important in relation to protecting the
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rights of vulnerable people and communities. Secondly, the chapter discusses SVG’s
response to these security issues, with specific emphasis on climate justice and the
country’s position on climate security as a non-permanent member of the UNSC. In
2019, in what was called a “historic win”’, SVG became the smallest island ever to
acquire a non-permanent seat on the UNSC (United Nations News 2019; King 2020)
for the period of 1 January 2020, to 31 December 2021.

This chapter is the first of its kind to systematically approach the national case
study of SVG within the framework of climate security. The methodological approach
for this study was two-fold. Firstly, the study draws its empirical material from a
number of government reports, policies, papers, and news articles on SVG from
2007 to 2020. The materials were gathered mainly through an internet search using
keywords and phrases in combination with SVG, such as “climate change impacts,”
“climate change policy,” “climate change response,” and “adaptation and mitigation”.
Further, government sites for the island, such as the Ministry of Agriculture, Forestry,
Fisheries, Rural Transformation, Industry, and Labour, were used to collect other
material of interest. The acquired documents were also cross-referenced for other
important material. The study also incorporated information gained from recordings
and statements made by representatives for SVG at the annual General Debate of the
United Nations General Assembly from 2009 to 2018.

Secondly, in-depth discourse analysis was done to understand the different types
of security perceptions in St. Vincent, that is, how security is expressed within the
empirical material, whether explicitly or implicitly, and to what extent climate change
can be viewed as a security and justice issue. In this way, I accept the perspective that
the climate-security debates do not only construct climate change as an existential
threat but also involve different security conceptions, different measures to tackle
threats, and often overlap with a variety of justice conceptions (von Lucke et al.
2021). Closely building on the framework of von Lucke et al. (2021) and the editors
in the introduction chapter of “Climate Security in the Anthropocene-Exploring the
Approaches of United Nations Security Council Member-States” (see Chapter 1),
in the following sections, I address climate change security perception in SVG and
how the country has responded to climate change. Specifically, and perhaps ground-
breaking in relation to SVG and other SIDs, is the situating of the climate security
arguments within a broader climate injustice framework.

The text is structured into five sections. Following section one, I describe how
climate security is conceptualized, whether explicitly or implicitly, within the litera-
ture on SVG. In section two, I focus on who or what is being threatened and the impact
of climate change, and in section three, I discuss the country’s response to the threat,
including regional and international relationships. Section four explores climate secu-
rity within the broader frame of climate injustice. Specifically, I focused on SVG’s
arguments on the United Nations Security Council from 2007 to 2020, with particular
emphasis on the 2019-2020 tenure of the island as a non-permanent member of the
council. The arguments described the country’s perception of the scale of climate
change threats and the national capacity (or incapacity) to adequately and effectively
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respond to the challenges posed. The final section contains the conclusions, which
summarize the major insights of the analysis for SVG and the opportunities for future
research.

12.2 Towards a Conceptualisation of Climate Security
in St. Vincent and the Grenadines

In this section, I explore how climate change is framed as a security issue in SVG,
specifically, the nature of the threat and whose security is at stake. Climate change
is well established and accepted as a threat by the IPCC (2018) and also several
local reports on St. Vincent (Simpson et al. 2012; John 2015; Caribbean Natural
Resources Institute 2018; Government of St. Vincent and the Grenadines 2019).
The threats are viewed both in terms of the changes in climate such as an increase
in average atmospheric temperature, reduced average annual rainfall, increased Sea
Surface Temperatures (SST) (Government of St. Vincent and the Grenadines 2019;
Simpson et al. 2012) and the resulting hazards from these changes such as coastal
erosion, landslides, flash flooding, drought, storms, flood, heat waves, bush fires and
pests and diseases (Government of St. Vincent and the Grenadines 2019; John 2015;
Caribbean Natural Resources Institute 2018). These climatic changes and variability
have impacted lives, livelihoods, infrastructure and the general economy (Simpson
et al. 2012; Caribbean Natural Resources Institute 2018). According to Caribbean
Natural Resources Institute (2018: 8):

the continued threat of climate change is expected to exacerbate already existing environ-
mental concerns related to natural hazards, biodiversity loss, deforestation and land degrada-
tion, poor waste management (burning and illegal dumping) and pollution, and put increased
stress on water availability, coastal investments, national infrastructure and livelihoods.

Here, climate change can be interpreted as an ecological security issue with addi-
tional implications for human security. While this and other reports (discussed in
subsequent subsections), provide some indication that climate change is a human
security issue for the island, the concept of ‘human security’ is not mentioned explic-
itly. On the contrary, in reviewing the climate change strategy and implementation
plan (Caribbean Natural Resources Institute 2019a) and climate change policy for
the island, there were only explicit mentions of climate change as a national security
issue (Caribbean Natural Resources Institute 2019). National Security was mentioned
about 10 times within the policy. For instance, the climate change policy indicated
that:

The impacts on lives, infrastructure, and livelihoods in SVG will be significant
given the small size of the islands and their economic dependence on climate-sensitive
sectors like agriculture and tourism. National security impacts must also be taken into
account, particularly migration, resettlement, and threats to law and order triggered
by climate-related disasters and related issues of food, water, and energy security
(Caribbean Natural Resources Institute 2019: 36).
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Here, human insecurities are indicated but implicitly, while national security is
central and explicit. McDonald (2018: 164) argued that there is a “tendency to invoke
the powerful and often resonant language of ‘national security’ to justify progressive
climate practice.” This is quite possibly true, as there is no evidence that climate
change has resulted in security challenges for SVG in the traditional sense, such as
civil unrest or violent conflict, and there is no evidence of militarised practices of
security. What is more evident from the reports and other empirical material examined
is the human security challenges that have been attributed to climate change, which
may have implications for national security.

The Human Development report 1994 outlined seven interrelated elements of
human security: economic, food, health, environmental, personal, community and
political security (UNDP 1994). As I will show in the following for SVG, the first
four concepts are dominant within the reports. Climate change is expressed as a
threat to life and also a threat to livelihoods characterized by food, water and finan-
cial insecurities, and is mainly connected to agriculture, fisheries and tourism which
are key sectors as identified in the country’s National Economic and Social Devel-
opment Plan (NESDP) 2013-2025 (Simpson et al. 2012; Economic Commission
for Latin America and the Caribbean 2011; Government of St. Vincent and the
Grenadines 2015, 2019, n.d.; Caribbean Natural Resources Institute 2019). These
insecurities are also linked to the vulnerability of these sectors and require appro-
priate responses to combat the threats attributed to climate change. This argument
has led to another paradigm shift in the human security discourse that speaks to
“freedom from hazard impacts” through vulnerability reduction and capacity building
(Brauch 2005). Accordingly, climate change-related security issues and concepts as
observed in local reports on SVG are centred around who is being threatened, how
they are being threatened and why. Following the analysis along with these questions,
I develop three different potential research categories as observed in the local reports
in SVG:

1. Category one is related to what/who has been or is being impacted and is
expressed through concepts such as food security, financial security, water
security and energy security

2. Category two is related to why they are impacted, and this is expressed by terms
such as vulnerability and risk, and finally,

3. Category three pertains to response, or how to minimize or eliminate the threat
posed by climate change and is conveyed by concepts such as adaptation,
mitigation, and resilience.

These will be explored more in-depth in the subsequent sections that examine the
human security concerns in relation to lives and livelihoods and how the country has
responded to these.



12 Climate Security and Global Climate Injustice: The Case of St. Vincent ... 265

12.2.1 Climate Change, Food and Water Insecurities

Applying the first category, the research findings show that climate change is a human
security concern for St. Vincent because it undermines livelihood security and exacer-
bates issues surrounding food, income, water and health. The main security concerns
that fall under the umbrella of human security are economic security, food secu-
rity, ecological security, and health security. Agriculture remains the main economic
activity in St. Vincent and the Grenadines and the main livelihood for rural commu-
nities. This economic sector has faced debilitating impacts from extreme climatic
events such as tropical storms, hurricanes and their related hazards, and droughts,
which have had detrimental impacts on the country’s economy, resulting in millions
of dollars in damage. The security risk posed by these threats is compounded when
they occur in close proximity to each other. For example, in 2009, St. Vincent was
affected by a drought that affected crop yield, and in 2010, hurricane Tomas resulted
in losses totalling EC $35 million, mainly to banana and plantain production (John
2015). The following year, flooding and landslides also affected agriculture on the
island. Apart from the impacts on crops, fisheries have also been affected. The Food
and Agricultural Organisation (2018) reported that fishing communities will be nega-
tively affected by low fish stock as a result of migratory species and low catches,
which will impact food security. These impacts emphasize the vulnerability of agri-
culture to climate change and climate-related hazards and their general implications
for human security since food insecurity and economic devastation may result in
famine, displacement, and also health challenges due to poor nutrition.

Tourism is another economic activity that has become of increasing importance
to the national economy in St. Vincent and is sensitive to climate change as well.
St. Vincent’s tourism sector is affected by beach loss and erosion. Many tourism
properties and other critical infrastructure are at risk of a 1 metre sea level rise
(Caribbean Natural Resources Institute 2018). CARIBSAVE, a partnership between
the Caribbean Community Climate Change Centre (CCCCC) and the University of
Oxford, reported estimates of annual reductions in tourism’s contribution to SVG’s
GDP due to beach loss of between US $46 million by 2050 and US $174 million by
2080 with an SLR of about 2 m (100 m of erosion) (Simpson et al. 2012; Caribbean
Natural Resources Institute 2018). Travel and tourism contributed 5.4% of the island’s
GDPin 2014 and are expected to grow at a4.8% annual rate from 2015 to 2025 (World
Travel & Tourism Council 2014). This suggests the potential of climate change to
significantly affect income and employment and highlights concerns in relation to
economic security. Economic security is also compromised by the need to address
the challenges brought on by climate change impacts, as governments are limited in
their financial or technical capacity to address these challenges (Caribbean Natural
Resources Institute 2018).

Climate change is also expected to create challenges related to water availability
and accessibility, presenting another security challenge (Economic Commission for
Latin America and the Caribbean 2011; Caribbean Natural Resources Institute 2018;
John 2015). In 2013, St. Vincent was affected by severe flooding and subsequent
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landslides, which resulted in an estimated 55% of the population experiencing chal-
lenges in accessing water resources (Government of St. Vincent and the Grenadines
2019). Further, the Government of St. Vincent and the Grenadines (2015) reported
that watersheds have been affected by land degradation due to poor agricultural tech-
niques, global weather patterns, deforestation, and excessive use of agrochemicals.
Here, the nexus between ecological security and human security is once again empha-
sized. The Grenadines islands of St. Vincent are especially vulnerable because their
annual rainfall averages around 1000 mm (Simpson et al. 2012). Climate change has
implications for human health, especially in areas where there is little to no access
to potable water and inadequate sanitation facilities. According to Simpson et al.
(2012), a significant 30% of the island uses pit latrines, ventilated pit latrines, or
has no sanitation facilities. Water security issues have serious implications for other
areas given its significance for life, livelihoods, health, and sanitation (Economic
Commission for Latin America and the Caribbean 2011).

While still mainly a human security issue, there is the potential for water issues
to become a national security crisis, as was demonstrated by the devastating impact
of the La Soufriere volcanic eruption on St. Vincent on the 9th of April, 2021.
As a result of the eruption, about 85% of the population was without water for 2
days, and others for even longer (Thorsberg 2020). Several videos emerged on social
media with people stealing bottled water from water trucks that were charged with
delivering water to homes and shelters (Loop News 2021). This not only led to the
arrest of at least one person, but also resulted in a police presence on these trucks
as they take water to various destinations. The security issue that arose within a
somewhat short timeframe of water scarcity suggests that any lengthened period
without water may lead to conflict, notwithstanding the potential for other complex
issues such as migration, human displacement, and food insecurity. Gleick/Iceland
(2018) argued that diminished water supply in conjunction with increased water
demand may undermine national security if there is a limited quantity of water of
satisfactory quality to sustain livelihoods, human well-being, and socioeconomic
development. Consequently, the water issues on account of the volcanic eruption
provide an opportunity to learn an important lesson and to put systems in place to
address potential security issues since climate change generates similar threats.

12.2.2 Health Security: Climate Change as a Direct Threat
to Lives

With greater focus on the second research category, I examined climate change as
a direct threat to human lives from hazards such as floods, landslides, pests and
diseases (examples: vector-borne diseases like dengue and malaria) in SVG. For
instance, the 2013 December flood directly affected 11,000 people, and 9 lives were
lost (Government of St. Vincent and the Grenadines 2019). People living in poverty,
single parents, the elderly, people with disabilities, and those who do not own a home
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are particularly vulnerable to climate change and its consequences (Government of
St. Vincent and the Grenadines 2019; John 2015). Those located in high-risk areas
such as coastal zones are also highly vulnerable. These socioeconomic and physical
factors weaken human security and may hamper future development (Brauch 2005).
In the community of Sandy Bay, located on the northeastern side of St. Vincent, major
beach erosion and storm surge from hurricane impacts is a major threat to persons
who continue to occupy the coastal region. Beach monitoring under the Sand Watch
programme out of the University of Puerto Rico reported coastal erosion exceeding
3m per year (2000-2006) on the northeastern end of St. Vincent (Ministry of Health
Wellness and the Environment 2013). Past events have had a significant impact and
have resulted in the displacement of some community members (Fig. 12.1).

Climate security discourse in this sense is one that suggests the need to identify
and address the inherent vulnerabilities of groups and communities but also addresses
these by offering options to strengthen capacity, reduce vulnerability, and ultimately
lead to “freedom from hazards impacts” (Brauch 2005). Climate change creates
changes in geophysical systems that increase the exposure of the population and
may exacerbate existing socio-economic vulnerabilities.

Fig. 12.1 Impact of past storm on the coastline of Sandy Bay. Source Photo taken by the author
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12.3 Navigating Climate Security: SVG’s Response
and Challenges

My third research category focuses on responses, that is, what are the response mech-
anisms employed against the security issues climate change presents and who are
the key agents of security? McDonald (2018) argued that the discourses on climate
security matter not only in an analytical sense to comprehend the climate-security
relationship but also in a practical sense in terms of the responses or actions that
are employed. He argued that the national security discourse is more aligned with
adaptive measures that aim to protect the sovereignty and territorial integrity of the
state, and the mitigation actions are more aligned with human security and safe-
guarding the wellbeing and resilience of vulnerable communities. In earlier discus-
sions (Section 12.2), I highlighted that the reports on SVG demonstrate an explicit
recognition of climate change as a national security issue, while human security
was more implicit. However, in responding to the climate security issues, SVG
advances both mitigation and adaptation strategies, which indicates that, whether
explicitly or implicitly expressed, climate change is perceived as both a human and
a national security issue. Barnett (2003) argued that mitigation and adaptation can
both be part of the response to the threats posed by climate change. In SVG, this
response to climate change is congruent with the island’s ascription to international
and regional frameworks which are used to shape the national plans, strategy, and
policy for climate change in SVG (Caribbean Natural Resources Institute 2018).
The subsequent sub-sections are a description of the responses SVG has employed
locally.

12.3.1 Mitigation and Adaptation — Local Responses
to Climate Change in SVG

In spite of SVG’s negligible contribution to greenhouse gas (GHG) emissions, which
account for approximately 0.001% of global emissions (Caribbean Natural Resources
Institute 2018, 2019; John 2015), local response to climate change encompasses
both mitigation and adaptation efforts, demonstrating the country’s commitment to
protecting its territory and its people. While it is problematic to establish a direct
causal link between climate security debates and responses in terms of mitigation
and adaptation from the empirical data on the island, the response of SVG can be
understood as addressing both human and national security issues, as shown by
McDonald (2018). Climate change actions in St. Vincent and the Grenadines have
been described as relatively young, growing in importance following COP15. Never-
theless, the country has made significant strides to create the frameworks and systems
for developing and implementing mitigation and adaptation strategies through the
Ministry of Finance, Economic Planning, Sustainable Development, and Informa-
tion Technology, specifically, the Sustainable Development Unit, which encompasses
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climate change. The commitment to these efforts can be seen in climate change
funded projects, some of which have targeted the vulnerability of sectors and people,
and others focused on developing laws, policies, and strategies to effectively respond
to climate change at the national level and meet its obligations under regional and
international agreements. Among them are SVG’s Initial National Communication
(INC) on Climate Change, which was prepared in 2000, and a Second National
Communication (SNC), which was done in 2015.

More importantly, the National Climate Change Policy, Climate Strategy and
Implementation Plan, and National Adaptation Plan (NAP) were developed. The
National Climate Change Policy provides an overarching guidance document for
resilience building and low-carbon and sustainable growth through adaptation and
mitigation. It provides clear goals and specific objectives for 12 priority areas for
adaptation: agriculture, fisheries and aquaculture; waste management, forest and
terrestrial ecosystems, coastal and marine zones, finance and banking; tourism;
water; human health; settlements; infrastructure and physical development; energy
and education; and 6 areas for mitigation: energy, forest and carbon sinks; maritime
affairs; tourism; transport and waste management (Caribbean Natural Resources
Institute 2019, 2019a). While there was only explicit mention of security within the
objectives under adaptation for the areas of agriculture (food security) and energy
(energy security), the objectives for the other areas allude to some form of security
and protection. Within the varying objectives for each priority area, resilience is
most commonly used, followed by safety, disaster risk reduction, and sustainability
(Caribbean Natural Resources Institute 2019).

Also evident in the climate change policy and the strategy and implementation
plan, which provide guidance on implementing the appropriate measures for adap-
tation and mitigation for vulnerability reduction and increased resilience to climate
change, is a recognition of the interplay between climate change and national security
(Caribbean Natural Resources Institute 2019, 2019a). The integration of disaster risk
management and national security is the fourth of five cross-cutting issues within
the policy with the objective of ensuring “the health, safety, and security of resi-
dents and visitors through an integrated approach to climate change, disaster risk
management, and national security” (Caribbean Natural Resources Institute 2019:
7). Supporting this objective are a number of sub-objectives which encompass, inter
alia, strengthening legal and institutional frameworks, which involves “reviewing
and updating SVG’s Comprehensive Disaster Management Policy and current legis-
lation to address existing and emerging disasters and national security concerns”
(Caribbean Natural Resources Institute 2019: 37). The strategy and implementation
plan further provide guidance on the lead agency to achieve the varying objectives
under each priority and the local partners that will support the process, along with
the time frame within which the objectives should be accomplished.

Another important stride for the island is the development of the NAP, which
spans from 2018 to 2030 and aims to address longer term adaptation needs by main-
streaming climate change adaptation into new and existing policies, programmes,
and activities (Government of St. Vincent and the Grenadines 2019). It is described
as “the adaptation arm of SVG’s Nationally Determined Contribution (NDC) in the
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medium to long term, contributing to the fulfilment not only of the Paris Agree-
ment, but also of the Development Agenda 2030 and its sustainable development
goals (SDGs), the Sendai Framework on Disaster Risk Reduction (SFDRR) and
other United Nations conventions” (Government of St. Vincent and the Grenadines
2019: 19). This plan explicitly mentions food security (most popularly used), energy
security, and social security.

Despite these developments, the country is limited in its capacity to manage the
threats posed by climate change. One of the major challenges affecting the island’s
ability to respond effectively is funding, not only locally but through donors, and
the effective use of the funding in targeting climate change. In the Second National
Communication for Climate Change, adaptation efforts were described as low and
dependent on annual budget allocation given to some line ministries that bear some
responsibility for environmental protection but not directly targeting climate change
or through grants or project funds that directly focused on climate change adaptation
efforts (Government of St. Vincent and the Grenadines 2019, John 2015). The recent
development of the NAP, climate change policy, and the strategy and implementation
plan demonstrate the efforts to address this by mainstreaming and prioritizing climate
change goals relating to clean energy and climate action through different ministries
and sectors. The strategy and implementation addressed domestic resource mobi-
lization by “leveraging direct budgetary support to mainstream climate change into
key sectors of the economy, as well as extra-budgetary support through discretionary
funds, debt for climate swaps, and public-private partnerships” (Caribbean Natural
Resources Institute 2019a: 60). Generally, SVG has established the necessary climate
change policies, plans, and programmes to advance climate change mitigation and
adaptation, but they are limited locally, among other things, by financial resources.
I will therefore now look at the crucial role of regional and global partnerships in
providing and leveraging the support for an effective response to the impacts of
climate change.

12.3.2 International and Regional Partnership for Dealing
with the Security Risks of Climate Change

Responses at the international and regional level demonstrate the importance of part-
nerships and connections to different groups and organisations in addressing climate
change impacts. On the international level, the country is a signatory to several frame-
works, including the United UNFCCC, the Kyoto Protocol, the Paris Agreement, the
United Nations 2030 Sustainable Development Goals (SDGs) and the Sendai Frame-
work for Disaster Risk Reduction (2015-2030). Generally, these frameworks provide
aplatform for sustainable, low-carbon, and resilient development (Caribbean Natural
Resources Institute 2019).
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In the regional context, SVG belongs to several organisations that have established
institutional frameworks and responsive actions to manage the existential threats of
climate change. Among these are the CARICOM Liliendaal Declaration on Climate
Change and Development, the Commonwealth of Nations, the Regional Framework
for Achieving Development Resilient to a Changing Climate and its Implementation
Plan (2011-2021) and the Comprehensive Disaster Management Strategy (2014—
2024). The regional framework response to climate change is led by the Caribbean
Community Climate Change Centre (CCCCC) (Caribbean Natural Resources Insti-
tute 2019). Furthermore, in 1991, CARICOM established the Caribbean Disaster
Emergency Management Agency, which embraces “an integrated and proactive
approach to disaster management and seeks to reduce the risk and loss associated
with natural and technological hazards and the effects of climate change to enhance
regional sustainable development” (Caribbean Disaster Emergency Management
Agency n.d). The island is also a member of the Organisation for Eastern Caribbean
States (OECS) and, together with other member states, is tackling climate change
impacts through the establishment of a comprehensive resilience framework and the
Eastern Caribbean Regional Climate Change Implementation Plan. Generally, these
seek to reduce large-scale emissions and increase green growth within the region
through energy efficiency, renewable energy, and disaster risk reduction (Caribbean
Natural Resources Institute 2019).

The regional and international partnerships are important given the country’s
limited capacity to adapt to climate change (Caribbean Natural Resources Insti-
tute 2018). Consequently, St. Vincent has subscribed to international and regional
frameworks to leverage financial resources through multi-lateral donors such as the
Green Climate Fund (GCF), bi-lateral donors such as the European Union and North
American governments, and regional programmes with the CCCC and sub-regional
programmes with the Organisation of Eastern Caribbean States (OECS), which are
responsible for the majority of the funding relating to climate change planning and
implementation (Caribbean Natural Resources Institute 2018; John 2015; Ministry
of Health Wellness and the Environment 2013). In addition to funding, these part-
nerships permit technology transfer and capacity-building support to help further
reduce emissions, especially in the areas of transport, renewable energy, and energy
efficiency (John 2015). In relation to climate finance, questions still remain about
the availability and extent of climate finance as the island, like other SIDS, has
acknowledged the need for a global political effort in targeting and committing to
climate finance (UNGA 2011). Regional and global partnerships are important in
strengthening capacity and tackling the existing and emerging challenges of climate
change.
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12.4 The Bigger Picture? Reframing Climate (in) Security
as Injustice

Within the previous section, I provide mainly a description of SVG’s action on climate
change within the context of climate security. In the following, I present an analytical
argument on climate (in) justice, drawing on some of the earlier discussions. Climate
justice is a normative framework that presents the issues surrounding climate change
as political and ethical, not simply environmental (Thomas et al. 2020). A key argu-
ment is that the most vulnerable to climate change contribute little to greenhouse
gases, are affected disproportionately and have little capacity to adapt (Thomas et al.
2020). Central to this argument is the concern over responsibility and accountability
in relation to greenhouse gas emissions, including who is liable to compensate for the
cost incurred from climate change impacts (Thomas et al. 2020; Caney 2010). The
philosopher Caney (2010) assessed the practicality of two principles in this regard:
the Polluters Pay Principle, which indicates that those who caused the problem should
pay, and the Ability to Pay Principle, which speaks to those who have the greatest
ability to pay. Other discourses in relation to climate justice put forward arguments
surrounding distributive justice, which describe inequity in the benefits and burdens
of climate change spatially and temporally, and also procedural justice, which posits
the involvement of the affected in the decision-making process (Thomas et al. 2020;
Ikeme 2003). In the following sections, I ask how these discourses capture the reali-
ties of SVG within the context of climate security and examine the role SVG played
during its tenure as a non-permanent member on the UNSC.

12.4.1 Climate Justice in the United Nations General
Assembly (UNGA)

The previous discussions highlight three important realities for SVG. Firstly, SVG
is affected disproportionately by the existential threat of climate change. Secondly,
the island contributes minimally to greenhouse gases but still addresses mitigation
through 6 priority areas, and thirdly, adaptation to climate change is limited by, inter
alia, funding. Prior to St. Vincent’s position on the UNSC, the country advocated,
quite starkly, their position in relation to the impacts and solutions to the threats faced
by the country and other SIDS. Strong evidence of this was shown by the unequivocal
and undiluted statements of the Prime Minister of St. Vincent and the Grenadines, the
deputy Prime Minister and also the Permanent Representative of SVG to the United
Nations in speaking on global issues at the annual General Debate of the United
Nations General Assembly (see Table 12.1).

The statements made over the years at these meetings have highlighted several
arguments within the context of climate injustice. The first argument emphasized the
security challenges of SIDS in terms of the impacts of climate change (see 2016 quote,
Table 12.1). The second highlights responsibility in line with the distributive justice
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Table 12.1 Quotes from summary statements made at the annual General Debate of the United

Nations General Assembly

Direct quotes from summary
statements

Year of debate and session

Whose statement

“The prospects for an effective
international solution are
receding...Major emitters that
fail to set and honour ambitious
mitigation pledges are committing
a direct act of hostility against
small island developing States”
(UNGA 2018)

2018 (73th Session)

Prime Minister of SVG

[It is a] “bare-faced insult to the
intelligence and experience of the
peoples of island States and coastal
areas to call climate change a hoax”.
The global community had come
together to craft the Paris
Agreement, he said, adding that his
country viewed any attempt to
disavow its commitments as an “act
of hostility” (UNGA 2017)

2017 (72th session)

Deputy Prime Minister of SVG

‘“Marginalized nations and
peoples had “thirsted too long at
the dry spigot of promised
trickle-down prosperity”, and the
long-foretold “rising tide that lifts
all boats” had come in the form of
rising seas which threatened to
inundate small island developing
States”

“As big emitters continued to dither,
more frequent and intense
hurricanes washed away large
swaths of his country’s GDP in a
matter of hours” (UNGA 2016)

2016 (71th session)

Prime Minister of SVG

“The posturing and recalcitrance of
some major emitters of global
warming gases indicated that the
upcoming Climate Conference in
Paris, or COP21, might be yet
another empty diplomatic dance that
prioritised process over progress”
(UNGA 2015)

2015 (70th session)

Prime Minister of SVG

“He remained baffled by the
intransigence of major emitters and
developed nations that refused to
shoulder the burden for stopping
climate changes that were linked to
the excesses of their own wasteful
polices” (UNGA 2011)

2011 (66th session)

Prime Minister of SVG

(continued)
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Table 12.1 (continued)

Direct quotes from summary Year of debate and session | Whose statement

statements

“As a small island archipelagic 2009 (64th session) Permanent Representative of SVG
state, we, more than most, are to the United Nations

affected and threatened by the
ravages of climate change...
However, we do not simply want to
“seal the deal” at Copenhagen, as
posited by the sloganeers in the UN.
We want to seal the right deal, the
just deal, and the deal that ensures
our continued survival. We most
emphatically will not seal a suicide
pact that will assure the elimination
of small island states and our way of
life...We trust that our blameless
position on the front lines of climate
change fallout will be considered
and respected in the global effort to
“seal the deal.” We cannot, as in the
case of the world economy, be
excluded in any way from the
solutions to a problem that so
fundamentally affects us” (United
Nations General Assembly (UNGA)
2009)

Source elaborated by the author on the basis of statements made in relation to the threat of climate change
at the General Assembly of the United Nations General Debate from 2009 to 2018

argument and the Polluter Pay Principle, as the larger emitters are not sufficiently
committed to the task of mitigating climate change. The third argument draws a
connection to procedural justice, which is the role SIDS should play in decisions that
affect them. The general perspective of the ministers of governments is that, in spite
of the commitment of smaller islands to fight climate change through mitigation and
adaptation, the efforts are futile and the battle will be lost without the full pledge and
support of the global emitters who continue to maintain an “empty diplomatic dance
that prioritizes process over progress” (see Table 12.1).

Overall, it becomes apparent that SVG’s stance, like those of other SIDS, exudes
frustration, anger, and even humiliation imposed by the constant inaction of the global
emitters. Looking at this issue through the lens of justice as non-domination', (von
Lucke et al. 2021: 20-21) argued that there is a power imbalance between the larger
emitters and smaller states, like SIDS, which perpetuates global climate injustice
as “the rules and practices of the [climate] regime privilege large, industrialized
states through their weight in negotiations and the protection of their established
wealth (‘grandfathering’)”. This is an important argument, and SVG’s tenure as a

! Global justice as non-domination focuses on freedom from dominance or arbitrary interference,
arguing for ways to address power imbalances between states (von Lucke et al. 2021: 17-21).
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non-permanent member of the UNSC provided an opportunity for the smallest ever
island to be on the council to articulate the unprecedented challenges climate change
posed to SIDs and its link to economic and human security. Further, SVG hopefully
can represent the interests of SIDS by convincing the council that addressing these
challenges is critical for the survival of SIDs.

12.4.2 New Non-Permanent Member, Same Advocacy:
Addressing the Issue of Global Climate Injustice
and Climate Insecurity in the UNSC

SVG’s commitment to addressing climate and security concerns is marked by its
involvement and cooperation with regional and international organisations. The
island is a member of the Climate and Security friendship group, which was launched
in 2018 to strengthen efforts to build climate resilience systems for peace and secu-
rity (Ministry for Europe and Foreign Affairs n.d.). In 2019, and SVG acquired a
seat as a non-permanent member of the Group of Latin America and the Caribbean
(GRULAC) on the UNSC, the smallest island ever to achieve such a status (UNSC)
(King 2019; United Nations News 2019). The fact that SVG won the seat may be
viewed as some progress towards climate justice as the country has gained the oppor-
tunity to represent the interests of SIDs and to have a voice in key decision-making
processes concerning climate change and climate security.

The country’s Ambassador to the UN acknowledged the need for SIDS to “be bold
and advocate vociferously in the international arena for climate justice now... fight for
its protection, fight to hold carbon emitters accountable, fight for behaviour change”
(King 2020). The arguments highlight the seriousness of what appears to be a political
war against the “creators” of climate security issues. Her sentiments were echoed by
the Prime Minister, who reiterated the importance of SVG’s position on the council
because of the nexus between adverse climate change and security consequences for
SIDS (United Nations News 2019). In his most recent address to the UNSC in the
virtual meeting held in February 2021, the Prime Minister argued that climate change
is a threat to sovereignty and, by extension, international peace as it “‘exacerbates
the food security and humanitarian crisis, stokes conflicts over resources, fans the
flames of political turmoil and creates significant socioeconomic challenges” (UNSC
2021), hereby recognising again the interrelationships between climate change as a
human security and national security issue. Again, he impressed upon the council
the need for the large global emitters to fulfil and exceed their commitment to the
Paris agreement so that global temperatures can be kept below 1.5 °C and suggested
several other solutions to reduce the security issues that may arise from climate
change. Among these solutions are an improved system for reporting climate change
issues by the Secretary-General, making informed decisions based on climate risk
data, the appointment of a Special Envoy on climate and security, increased training
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for UN personnel to deal with the security implications of climate change, and the
inclusion of climate advisors in peacekeeping missions (UNSC 2021).

Within this context of climate security and climate justice, SVG’s position has not
changed since 2009, when it addressed the climate change issue at the annual General
Debate of the United Nations General Assembly (see Table 12.1). However, despite
the lofty and audacious declarations made by several leaders of SIDs, there appears
to be little progress, and it begs the question, who is listening and how effective are
these debates? In his own words, at the 2018 debates, the Prime Minister of SVG
declared that:

The prospects for an effective international solution to climate change are rapidly receding.
Our carefully calibrated climate accords are teetering on the brink of irrelevance, wounded
not only by high-profile withdrawals but also by the cynical and foolhardy non-compliance
with voluntary mitigation pledges that major emitters have loudly declared, but quietly
disregarded... (UNGA 2018: 6).

On the basis of these research findings, the continued call for global coopera-
tion, solidarity, and the observance of moral responsibility appears to be ineffective.
Beyond advocacy on behalf of SIDS and the individual efforts of these islands to
fix their own problems, there has been little progress towards tangible and effective
solutions since the inception of climate change as a security issue at the 2007 UNSC
debate. The questions to be answered include how effective these debates are and
how much more impact St. Vincent could have made as a non-permanent member
of the UN Security Council. Other authors point to the general consensus on the
inadequacy of global efforts to minimize greenhouse gas emissions (Thomas et al.
2020) or prevent sea-level rise (Oels/von Lucke 2015 cited in von Lucke et al. 2021),
which is a serious threat to SIDS. This is of grave concern, even as one considers the
arguments in a recent IPCC report that stated current national pledges to stay below
the Paris Agreement temperature and achieve the adaptation goals are not enough
and that there is also a need for all countries to significantly raise their ambition in
order to strengthen the global response (de Coninck et al. 2018).

So, what is the way forward? One of the major issues to address is the structures
of domination that affect vulnerable countries. In this regard, (von Lucke et al. 2021:
17) argued for the attenuation of the influence of powerful states so that they would
be unable to “directly or unlawfully pressure weaker states, ignoring international
agreements or dominating the outcome of the negotiations, contribute to more just
solutions to global problems.” Caney (2010) also submitted and addressed several
concerns in relation to the practicality of the Polluters to Pay and Ability to Pay
principles, which, arguably, could be an obstacle and explanation for the limited
progress, and suggested a hybrid approach. A number of other recommendations
have been made in the most recent IPCC report, but their activation and execution
require financial, technical, and other support to build the capacity of SIDS.

As a security issue, the Permanent Representative for SVG, while again calling
for global emitters to be held accountable in relation to the Paris Agreement and
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also suggesting to honour climate financial pledges as a “floor and not a ceiling”,
identified several gaps that must be addressed in an effort to minimize the security
risk posed by climate change, which she described as “global, multidimensional,
and cross-cutting reality and a threat of existential proportions” (UNSC Security
Debate 2020: 25-26). One of the barriers she identified is the lack of political will to
incorporate and integrate the concerns in relation to climate and security within the
Council’s resolutions, as “the necessary climate-sensitive assessments and expertise
are often not incorporated into the key actions of many peacekeepings and special
political missions” (UNSC Security Debate 2020: 25). As such, she argued for the
following:

e Mainstreaming climate change into the peace and security pillar of the United

Nations.

Better utilization of the expertise of all relevant stakeholders.

Greater collection of climate security assessment data that is unique to the context
of countries and regions, and integration of this data into all security council
reports that speak to situations.

e The appointment of a special representative on climate and security who is charged
with coordinating response within the United Nations system and fostering greater
collaboration and promoting comprehensive action between the United Nations
and regional and subregional organizations.

These recommendations, made by SVG during its tenure on the UNSC, can be
viewed as benchmarks for assessing the extent to which the Council accepts climate
change as a security issue and recognizes the importance of addressing these critical
elements as a major part of providing a structure for climate security.

12.5 Conclusion

This case study analysis provides some critical insights into this threat to St. Vincent
and the Grenadines as a Small Island Developing State (SID) within the context of
climate security and climate justice. Firstly, it shows that SVG recognises climate
change as a security issue and has responded through mitigation and adaptation. In
this regard, I provide insights that highlight the climate security issues SVG faces,
particularly in relation to human security, notwithstanding the interplay with other
security issues such as water security and food security and the broader implica-
tions for national security. Further, I describe the country’s response through the
creation of the frameworks and systems for developing and implementing mitigation
and adaptation strategies and the significance of their prescription to regional and
international frameworks for the time period 2007-2020.

One of the major findings is oriented towards the capability of SIDS to address the
root of the problem, including their needs as vulnerable states. The arguments made
by different representatives at the UNGA SVG have been largely about large emitters
taking on greater responsibility in climate mitigation and also supporting SIDS to
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adapt given their vulnerabilities. This positions climate security issues within the
justice discourse.

Additionally, I showed that at a domestic level, SVG is limited in its ability to
effectively respond to climate change issues despite the progress made in terms of
a climate change policy and strategy and a National Adaptation Plan. The analysis
showed a general emphasis on adaptation rather than on mitigation, which signifies
an implicit recognition that the country has to identify the best ways of living with
climate change until the main emitters accept that the true responsibility to mitigate
lies with them. Additionally, there is also limited technical and economic capacity
to respond effectively. Consequently, the island, like other SIDS, has advocated
strongly and frequently on the international level for global emitters to accept their
responsibility, a stance it maintained when it acquired a non-permanent seat on the
United Nations Security Council (UNSC).

This is how based on these case study insights I agree with von Lucke et al. (2021),
that there is a need to address the power imbalance that favours larger countries and
larger emitters of greenhouse gases in negotiations. In addition to this, accountability
of global emitters must be addressed as future projections of climate change indicate
greater security challenges for SIDS. In addition, the eloquent and bold arguments
made at the United Nations General Assembly (UNGA) may be described as repeti-
tive suggesting that they have not led to meaningful changes. Future research should
therefore focus on whether meaningful and tangible progress has been made to mini-
mize the impact of climate change on SIDs since these discussions on climate change
as a security issue were started at UNGA and also within the UNSC. During SVG’s
tenure/membership, it has identified several gaps, including the lack of political will
to fully recognize climate and security concerns within the Council’s resolution and
recommended some areas to address in relation to this. It would be important to
assess whether these gaps were addressed in any future research.

From a methodological standpoint, future research can examine similar research
questions using a mixed-methods approach that includes interviews with key actors.
This would help to dissect perceptions of actors and experts on the security risks
posed by climate change nationally, how climate change is understood as a security
issue and, based on these interpretations, to what extent responses to climate change
are linked to this perception.
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Chapter 13 )
Climate Security Perceptions in Tunisia: Gzt
Food Security as a Dominant Paradigm

Adrien Esteve and Clara Personat

Abstract During its membership of the United Nations Security Council (UNSC)
(2020-2021), Tunisia was an active supporter of climate security and contributed to
the routinisation of the issue in the discussions that took place during that period.
In April 2020, Tunisia even co-organised an Arria Formula debate on climate and
security risks, during which its representative advocated for the inclusion of the topic
at the UNSC. He particularly insisted on the fact that climate change threatens the
livelihoods of already vulnerable populations and that it could exacerbate existing
conflicts, especially if the UN does not have the appropriate tools to cope with the
situation. In this chapter, thanks to an open-source study of official documents and
statements made by officials and ministries, we will study how climate security is
perceived and framed by the Tunisian government, and what policies it tries to put
in place to address this issue at both domestic and international levels.

Keywords Climate change - Security - United Nations Security Council -
Tunisia - Human security

13.1 Introduction

The smallest country in the Maghreb region, and the most northern African state,
Tunisia is situated between the Mediterranean Sea and the Sahara Desert and is thus
exposed to a variety of climate hazards. In the early 2010s, Tunisia became one
of the case studies for the security implications of climate change as the academic
interest for climate imbalances in North Africa began to grow (Busby et al. 2010).
Scholars also began to explore the potential connections between climate change
and the 2011 Arab Spring, especially in an article published on the Syrian uprising
(Kelley et al. 2015). Connections were then made in several academic contributions

Adrien Esteve*, Sciences Po Paris, France; *Corresponding author; e-mail: adrien.esteve @
sciencespo.fr

Clara Personat, Sorbonne University (Paris VI) and Sciences Po Paris, France; e-mail: clara.
personat@sciencespo.fr

© The Author(s), under exclusive license to Springer Nature Switzerland AG 2023 283
J. N. Hardt et al. (eds.), Climate Security in the Anthropocene,

The Anthropocene: Politik—Economics—Society—Science 33,
https://doi.org/10.1007/978-3-031-26014-8_13


http://crossmark.crossref.org/dialog/?doi=10.1007/978-3-031-26014-8_13&domain=pdf
mailto:adrien.esteve@sciencespo.fr
mailto:adrien.esteve@sciencespo.fr
mailto:clara.personat@sciencespo.fr
mailto:clara.personat@sciencespo.fr
https://doi.org/10.1007/978-3-031-26014-8_13

284 A. Estéve and C. Personat

between climate-induced environmental stresses (such as droughts) and the uprisings
that took place in the Middle East and North Africa (especially Tunisia, Libya, and
Syria). Currently, scholars are still attempting to ascertain the potential causal links
between climate change, water security, and conflict in the region (Schilling et al.
2020). However, while regional analyses provide important inputs on these linkages,
very few studies explore the specific case of Tunisia, which remains largely a blank
spot in the literature on climate security (Ouessar et al. 2021). This is the motivation
for the analysis of the perceptions of and policies on climate security by the Tunisian
government at both the domestic and the international level.

In this chapter, we will attempt to analyse whether the Tunisian government frames
climate change as a security issue, and, if so, how it does it and what the policies
are which it tries to put in place to address this issue. Our main focus lies in the
year 2020, during which Tunisia was a non-permanent member of the UNSC and
contributed to the ten UNSC member states which gathered for the first time in a
Joint Initiative to Address Climate-Related Security Risks (Ten UNSC Member States
2020). However, this analysis also goes beyond this time frame and searches for pre-
existing perceptions and policy responses to climate security, starting in 2018. To do
so, we conducted an open-source study of official documents and statements made
by Tunisian officials and ministries, and more specifically the Ministry of Defence,
the Ministry of Foreign Affairs, the Ministry of the Environment, and the Ministry
of Agriculture. The research focused on documents and findings that associate the
keywords security in relation to climate change. While the findings were relatively
scarce when compared to other country case studies in this book (see, for example,
the case of France or Germany), which shows that the linkage has not been made
often, we applied the following analytical categories in order to explore how the
climate-security nexus is constructed in Tunisia.

By focusing mostly on national security, human security and ecological security
framings, we apply the theoretical framework presented in the Introduction of this
book. First, if climate change is mainly constructed as a national security issue, the
focus is on the preservation (and sometimes expansion) of national territories and
appropriate military responses to ensure the survival of the territorial state. The main
threats are not the direct physical implications of climate change, but the second-order
socio-economic effects such as violent conflict, instability, or migration. Second, if
climate change is constructed as a human security issue, the main referent object is
the wellbeing of individuals or groups. The main threats here can be resource scarcity,
an increase in irregular migration, or the spread of diseases. These effects can impact
the full flourishing of human individuals. Finally, our last concept, ecological secu-
rity, focuses on socio-ecological interconnections and the need for so-called natural
systems to be maintained and restored. The main threats here are anthropogenic
disruptions such as biodiversity loss and climate change. Ecological security there-
fore highlights ecosystem resilience and the rights and needs of the most vulner-
able across space (populations of developing worlds), time (future generations), and
species (other living beings) (McDonald 2018).

The chapter is structured as follows: first, we will analyse the national security
perceptions of climate change in Tunisia and show how the policy responses provided
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remain quite scarce. Second, we will identify the human security perceptions of
climate change and show how this framework is becoming dominant in the policy
responses to climate security in Tunisia. Third, we will show that ecological security
perceptions are rising in Tunisia with the processes of desertification and sea level
rise. Finally, we will explore the position of Tunisia at the United Nations Security
Council. Indeed, we are also interested in looking at how Tunisia’s initiative at the
UNSC was reflected and motivated within national policies. At the end of the chapter,
we will draw the main conclusions of the study.

13.2 National Security and Climate Change: A Cautious
Approach

Analysing the traditional security domain, we found that while no clear and direct
references to climate security with respect to national security considerations can
be detected among the analyzed Tunisian government documents, and especially
within the Tunisian Ministry of Defence, it can nevertheless be highlighted that the
Tunisian armed forces have been actively involved in disaster risk management and
civil security missions to rescue people from devastated regions. In 2019, the mili-
tary assisted in the evacuation of people from the flood-affected area of the Ariana
Governorate and participated in water pumping efforts (Dejoul 2019). Military forces
are also involved in fighting desertification and harvesting crops: for instance, the
military secured about 600 thousand quintals of freshly-harvested cereals from the
North Western governorate of Siliana (Webdo 2019). Furthermore, the Ministry of
National Defence has contributed considerably to agriculture development projects
concerning date palm production, for example (Marsad 2017), but also to the depollu-
tion of ocean floors (Ministry of National Defense 2020a). However, the research did
not find that climate change is currently integrated into military doctrine or defence
policies, even though the Tunisian military participated in the French-led discus-
sions on the national security implications of climate change in 2017 within the 545
Initiative (a defence cooperation between ten countries from the Northern and the
Southern parts of the Mediterranean) (Ministry of National Defense 2017).
Therefore, the military seems to understand its role in climate security through its
involvement in environmental restoration and relief programmes rather than through
the anticipation and the identification of national security threats triggered by climate
change. As a consequence, new training programmes and plans are designed to better
involve the Tunisian armed forces in environmental restoration programmes or in
rescue missions in case of environmental disasters (Ministry of National Defense
2011). The Ministry of National Defence participates in restoration projects where
the environment is militarised in military discourse, meaning that a national security
vocabulary is used to designate the mission. For example, in order to protect Rjim
Maatoug and its oasitic ecosystem, the armed forces got involved and planted around
2500 acres of date palms to fight against desertification (Ministry of National Defense
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2020b). The trees were presented as a barrier or a border against the advance of the
desert, presented as a new enemy. There were also more humanitarian goals to this
mission, such as a contribution to a sustainable livelihood for local farmers, since
the planted tree are then offered to them.

When climate change is occasionally mentioned in the analysed defence docu-
ments, it is in relation to natural catastrophes that may require the involvement of
the armed forces. Official documents show acknowledgement of the climate-security
nexus on the domestic level in relation to energy and food security and extreme events,
as the state has already experienced several flood disasters, primarily affecting the
North (Medjerda River basin), Midwest, and North East in 2007, 2009 and 2018,
respectively (Fehri 2014; France 24 2018). In the findings on the Ministry of Foreign
Affairs, reference is also made to aims to strengthen dialogue and cooperation in
reducing and managing disasters, to the fight against ecological degradation, and
to descriptions of the African States as being particularly exposed and vulnerable
to climate change. But at the same time, these documents do not always recognise
the connection between climate change and extreme environmental events, and do
not necessarily view climate change as an aggravating factor. Indeed, while there
are plans and procedures to handle such events with the help of the military, the
documents do not consider that climate change plays a role in their occurrence or
intensity (Ministry of National Defense 2019a).

Aside from the military, we found that connections between national security
concerns and climate change have mainly emerged in the political domain of foreign
affairs. However, in most of the documents produced by the Ministry of Foreign
Affairs, climate change is separated from traditional security issues such as terrorism
or armed violence, and associated with international environmental initiatives on
energy transition (Ministry of Foreign Affairs 2021) or water management (Ministry
of Foreign Affairs 2020). Also, while Othman Jerandi, the Minister of Foreign
Affairs, acknowledges the potential security implications of climate change at the
UNSC in broad terms, he carefully distinguishes climate change and ‘“humani-
tarian and security threats” (Ministry of Foreign Affairs 2020a). The same hesitancy
emerges from the Ministry of the Environment. While it clearly states that one of
its missions is to “ameliorate the environmental situation and living conditions, to
prevent, reduce or eliminate the dangers that threaten men, future generations, the
environment, and natural resources” it does not clearly identify climate change as one
of the driving forces behind the “eventual or foreseeable environmental problems”
that the government must “prevent” and “adapt to” (Ministry of the Environment
2020).

Interestingly, the main securitising actor from a national security perspective
appears to be the Ministry of the Environment — more specifically, when it connects
climate change with natural disasters. Indeed, when risk prevention is mentioned,
the documents list the main potential catastrophes that the Tunisian territory may
experience in the near future due to desertification and land degradation (Ministry of
the Environment 2021). The Ministry of the Environment tends to give more room to
climate-induced threats such as migrations or armed violence than the other govern-
mental bodies. It indeed frames the “environmental planification process”, which
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is Tunisia’s national climate adaptation plan, as a way to reduce “risks”, “threats”,
and “violent conflicts” (Ministry of the Environment 2020). More specifically, the
Ministry indicates that the magnitude of migration flows, both internal and external,
will depend on the evolution of the climate, and how this evolution will fuel violence
and exploitation between groups. It also highlights the fact that climate change will
have both direct and indirect impacts on human health, because of its impact on the
quality of food and water. These vulnerabilities are presented as priorities both at the
international and at the national level (Ministry of the Environment 2020b). One of
the tools that the Ministry wants to use to raise awareness of this is education, and
the most recent programmes on sustainable development in Tunisian schools insist
on “the fact that floods and submersion will impact around two billion people in
2050, some them living in North Africa and the Maghreb region (Ministry of the
Environment 2020c¢).

13.3 Human Security: A Focus on Food and Water Security

While national security perceptions remain quite limited within the Tunisian govern-
ment, human and environmental security are more prevalent in climate security
discourses. First, climate change is connected to the phenomenon of desertifica-
tion, particularly identifiable in the central and Southern parts of the country, which
is in turn linked to water shortages and food scarcity. The Ministry of the Envi-
ronment particularly emphasises the effect of climate-induced desertification in its
National Action Plan Against Desertification (PAN/LCD), where land degradation is
considered as a trigger for food insecurity, in an area that may cover “three quarters
of the country” (Ministry of the Environment 2018). To face this “urgent situa-
tion”, another document calls for national programmes and initiatives to tackle the
issue, which could be coordinated by the “National Committee on the Fight against
Desertification” (Ministry of the Environment 2020b). There is here an overlap with
more ecological aspects of security, since the document presents food insecurity and
biodiversity loss as two of the main consequences of the current practices that allow
and encourage desertification, such as mono-intensive agricultural practices. Indeed,
these monocultures contribute to the fragility of the Tunisian agricultural system and
tend to legitimise non-ecological practices, such as the use of pesticides or other
contributors to the degradation of soils.

Thus, food security appears to be at the core of climate-induced human security
concerns in Tunisia. Already present in the Ministry of the Environment, the linkage
between climate change and food shortages is further explored by the Ministry
of Agriculture, which mentions a series of initiatives and programmes on climate
change and resource scarcity (Ministry of Agriculture 2019a). The preoccupation
with food security is only with regard to crops, but also fisheries, and both dimen-
sions are present in the section of the National Adaptation Plan dedicated to climate
threats to agriculture in Tunisia. The document particularly evokes potential “envi-
ronmental, material and human damages” caused by climate change, and encourages



288 A. Estéve and C. Personat

the elaboration of new “measures, norms, projects and programs” to prevent them
(Ministry of Agriculture 2018). The Ministry of Agriculture also uses the Plan to
talk more generally about natural resources and calls for more actions to manage
them “in a more sustainable way” (Ministry of Agriculture 2020). The Ministry of
Agriculture accompanies the initiative by offering training programmes on sustain-
able agriculture, water management, and the diversification of cultivation. It also
gathers private companies, local associations, and governmental officials in semi-
nars on water management, where the issue of water security is addressed in relation
to climate change (Ministry of Agriculture 2019b). Finally, in order to promote
more sustainable economic practices, the Ministry encourages “ecotourism”, which
is presented an economic opportunity for local populations in climate-vulnerable
areas (Ministry of Agriculture 2019c).

At the intergovernmental level, the National Committee on the Fight against
Desertification lists as one of its missions to “achieve self-sufficiency and food secu-
rity” (Ministry of the Environment 2020b). In the National Climate Adaptation Plan
for 2018-2030, food security is mentioned four times and linked to climate threats
such as desertification or land degradation (Ministry of the Environment 2018), and
it is connected to potential water shortages in the 2015-2020 National Sustainable
Development Strategy for 2015-2020. Food security is also considered as one of the
most important aspects of education for sustainable development in Tunisia by the
Ministry of the Environment (Ministry of the Environment 2017). Climate-induced
food insecurities are also connected to health issues in the Tunisian population, and
more specifically to infectious diseases caused by scarce and potentially polluted
water and food supplies, but also to respiratory diseases and traumas connected to
the occurrence of natural catastrophes and extreme weather events, particularly in the
most remote areas of the country (Ministry of the Environment 2020d). The Ministry
of Agriculture identifies several particularly vulnerable regions in the country from a
food security perspective, such as Bizerte, El Kef, Kairouan, Siliana and Sidi Bouzid
(Ministry of Agriculture 2018).

Food security also appears as a way to evoke the more global problem of resource
supply in the country, and more specifically, energy supplies. Indeed, the government
acknowledged that Tunisia relies on regional and international aid for both food and
energy in times of crisis, and therefore sustainable uses of both food and energy
supplies are needed to improve the autonomy of the country in a changing climate
(Ministry of the Environment 2018a). For example, as the acceleration of coastal and
land erosion threatens “almost the entirety” of the country, the National Sustainable
Development Strategy estimates that around 60% of electric dams could be threatened
by silting by 2050, which could lead the government to renovate them or build new
energy infrastructures. It also mentions sea level rise as a potential threat for both
food and energy security, as both energy infrastructure and farmland could be flooded
in the coastal areas of the country. The document also states that both resource and
energy conservation work hand-in-hand to protect the “structure, the functions and
the diversity of natural systems” (Ministry of the Environment 2020e).
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To build more food security, the government partners with international and
regional actors. In 2020, Tunisian officials met with African partners during a high-
level forum on “Energy Security and the Fulfilment of Sustainable Development
Goals in Africa”, which particularly emphasised the importance of cooperation
between countries from the Global South to achieve sustainable agricultural prac-
tices (Ministry of Foreign Affairs 2020b). The National Climate Change Adaptation
Plan also states that Tunisia’s commitment to food security is meant to involve
international actors in “the protection of citizens and the support to farmers”, and
more specifically to “protect them from the consequences of climate change, which
affects agriculture, food security, the coasts, water resources, health and infrastruc-
tures” (Ministry of Agriculture 2018a). In the same vein, in 2020, the Ministry of
Agriculture organised a special meeting on climate change adaptation for the fifth
anniversary of the Paris Agreement, during which it highlighted the need to include
“all the potential climate risks that will lead to material losses and serious damages”
at all levels of governance, and with the economic assistance of the international
community (Ministry of Agriculture 2020a). Also, after 2020, two technical coop-
eration agreements between the government and the Food Agriculture Organization
(FAO) were signed in 2021 to better adapt agricultural practices to a changing climate.
As aresult, a national project on “Food Security Priorities and Adaptation of the Agri-
cultural Sector in Tunisia” began in 2021 with the help of the Green Climate Fund
(Ministry of Agriculture 2021a).

International funding is an important tool for climate adaptation and food security
in Tunisia. The Green Climate Fund is associated with other governmental initiatives
on climate security in both the coastline in the North and the Sahara desert in the
Southern part of the country. At the end of 2019, it was invited to a working session
with the Observatory of the Sahara and the Coastline on Climate Change, the Ministry
of Agriculture and the Ministry of the Environment, to work on climate adaptation
needs in Tunisia (Ministry of Agriculture 2019d). The discussion focused on gover-
nance and how to allow for more participation in climate adaptation programmes, in
order to meet some of the Fund’s requirements.

13.4 Ecological Security: Protecting Vulnerable Ecosystems

In addition to human security perspectives, climate change is also framed as an
ecological security concern in Tunisia. Originally named the “Green Tunisia” by
its first Arab settlers, the country is experiencing major ecological changes and
potentially more hostile living conditions due to climate change. Since May 2019,
and while temperatures tend to reach new heights during Spring and Summer months,
Tunisia has experienced more than 500 wildfires, which destroyed many crops and
forests. These fires had a significant impact in the centre of Tunisia and the green
region of Siliana, considered as the breadbasket of the country (and where most of the
olive oil, the green gold of the country, is produced). One of the main drivers of this
appears to be the long-lasting phenomena of drought and desertification, incarnated
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in the Sirocco, a hot and dry air mass that comes from the Sahara and contributes
to the wildfires by increasing the average temperatures in the country and creating
heat domes. Desertification is also embodied in the progress of the desert in the
Southern part of the country. Roughly 75% of cultivable lands are now threatened
because of the accumulation of sand in the soil and the desiccation it provokes. This
is further amplified by the massive uprooting of trees that previously contributed
to the limitation of the expansion of the desert, and also by the modernisation and
the industrialisation of agricultural practices in recent years, which has led to an
unsustainable use of groundwater by farmers.

Governmental organisations acknowledge that the two main climate security
threats in Tunisia, desertification, and land degradation, also have an important impact
on ecosystems, which become more vulnerable. Biodiversity loss is, for example,
presented in the studies published by the Ministry of the Environment as a conse-
quence of climate change, among other factors (Ministry of the Environment 2019).
Some of these studies offer a comparative analysis of the impacts of climate change
on the different ecosystems of the country, for example between ecosystems in the
Southern parts, which experience more droughts and become more and more inun-
dated by sand, and the Mediterranean ecosystems of the country’s islands in the
North, which experience more humidity and coastal erosion. The 2015 National
Climate Change Adaptation Plan also adopts this local perspective to embrace the
complexity of climate change impacts on the country’s different environments. Even
military documents do not very often associate climate change with national security
concerns, and it is more regularly framed as a sustainable development issue, which
should be tackled by paying attention to regional contexts and, more specifically, to
local ecosystems (Ministry of National Defense 2020).

Sea level rise also appears as a concern for Tunisia. Around 65% of the popu-
lation is concentrated in the large and dense urban centres situated on the Mediter-
ranean coast, mainly because of the rural exodus caused by the industrialisation
of Northern cities and the development of the tourist industry during the twentieth
century. Coastal erosion therefore threatens both the livelihoods of the population and
Tunisia’s economy, especially in the populated and popular regions of Hammamet,
Djerba, the Cape Bon and the islands of Kerkennah. While the country’s capital,
Tunis, is not considered as particularly vulnerable to submersion in the near future,
local and international NGOs fear that climate adaptation may prove difficult for
coastal Tunisian cities because of aging marine infrastructures and a lack of adequate
early warning mechanisms to prevent such phenomena (World Wide Fund 2022).
Sea level rise and coastal erosion also combine with another emerging issue for
Maghreb countries: Mediterranean tropical-like cyclones (also called “medicanes”).
The steady rise in the sea temperature creates a “tropicalisation” of the region, which
leads to more frequent and violent weather events, and, more specifically, summer
cyclones, previously predominantly present in other areas of the world (such as the
Caribbean). In October 2021, a “medicane” provoked significant rainfalls and violent
winds in the Northern part of the country, leading to floods in several regions of the
country.
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The term ecosystem services is often used to show how climate change changes the
structure of ecosystems and the way they provide resources to both human and non-
human beings. In a study for a project that aims at encouraging a more sustainable
use of lands in the governorate of Siliana (named Adapt-CC), in the Northern part
of the country, the Ministry of Environment states that its objective is to “reduce and
minimize land degradation and biodiversity losses in local ecosystems” (Ministry
of the Environment 2020f). Listed among the ecosystems targeted by the project,
the mountainous region of Djebel Serj, where fires are regularly sparked during the
Summer, is for example presented as a sanctuary for animals and plants, which are
already severely threatened by the pressures applied to them by both the local popu-
lation and its herds, in a region that is becoming more and more arid because of
climate change. Therefore, the adaptation project aims at improving water manage-
ment in both agriculture and farming to improve the sustainability of ecosystems. The
project’s webpage criticises the current human-centric approach to climate change in
the region and calls for a more holistic perspective, as a result of which climate threats
can be understood and addressed from a socio-ecological standpoint (Ministry of the
Environment 2020f).

13.5 Tunisia, Climate Change and the UNSC

Since its first open debate on the matter in 2007, the United Nations Security
Council witnessed strong and regular acknowledgements of the security implica-
tions of climate change during the several debates it organised between then and
2021. If European countries such as France, Germany or the United Kingdom appear
as driving forces behind most of these debates, Tunisia supported the Niger- and
Ireland-led resolution on the security implications of climate change and on the need
to develop conflict-prevention strategies, which failed because of one veto (Russia),
one vote against (India) and one abstention (China). This support is not a surprise
when one looks back at Tunisia’s position on the matter during its membership in the
UNSC (2020-2021). Tunisia’s climate security focus is mainly on conflict preven-
tion and settlement, with particular attention paid to both the role of women and
the younger generation in this context, and to the importance of enhancing devel-
opmental cooperation. Combatting terrorism is another security priority. Following
Tunisia’s election to the Council in 2019, climate change was not mentioned as a
main priority, but the global challenges “facing human beings and [the] international
community” were referenced by the Minister of Foreign Affairs (Ministry of Foreign
Affairs 2019).

However, in April 2020, Tunisia co-organised the Arria Formula on climate and
security risks, during which the Tunisian representative advocated for the topic’s
inclusion in the UNSC. He pointed out that the impacts of climate change on liveli-
hoods (e.g., food security) can “exacerbate existing conflicts,” and that the UN does
not have the appropriate tools to deal with the situation. Tunisia therefore sees the
need to strengthen the UN’s data- and knowledge base on the topic and integrate



292 A. Estéve and C. Personat

risk assessment of this threat at all levels of security, especially regarding preventa-
tive strategies. Tunisia supports periodic reporting from the Secretary-General to the
UNSC that includes in-depth analysis of the current and future risks posed by climate
change. The Council could then take these aspects into consideration in peacekeeping
missions and preventive measures. To improve coordination within the UN, Tunisia
also favours the appointment of a Special Envoy for Climate Security. The represen-
tative emphasised that a “holistic” security approach that includes all UN entities is
needed and, lastly, underlined the key role of the Paris Agreement and the Agenda
2030 in collectively tackling climate change (Ladeb 2020).

From this perspective, peacekeeping operations appear as a first way to connect
climate change to both national and human security considerations. At the United
Nations Security Council (UNSC), Othman Jerandi, Minister of Foreign Affairs,
indeed expressed the “necessity to introduce climate change in peacekeeping oper-
ations because of its impact on the stability of the people” (Ministry of Foreign
Affairs 2021). During the first meeting of the 76th session of the United Nations
General Assembly on September 14th 2021, Mr. Jerandi also said that climate change
threatens peace and stability, not only at the national also at the international level. He
added that climate change touches all people but has more dangerous and profound
consequences on poorer and developing countries. This diplomatic position was
already sketched out by the former Minister of Foreign Affairs, Khemaies Jhinaoui,
during his speech for the United Nations Day: “we should not underestimate the
challenges and difficulties the international community will face. The difficult situ-
ation that prevails today and tarnishes the image of the United Nations in the world
mostly manifests itself through climate change repercussions on international peace
and security, and even on the livelihood of certain populations” (Ministry of Foreign
Affairs 2019).

13.6 Conclusion

Although we can identify national and ecological security perspectives in the primary
sources we studied, Tunisia’s approach to the security implications of climate change
mainly gravitates around the consequences of climate change for the livelihoods of
the Tunisian people, and its impact on food production. Climate-induced desertifi-
cation and land degradation are perceived as the most salient threats to human secu-
rity, and the Tunisian government applies a wide array of solutions to tackle these
(environmental restoration programmes, sustainable agricultural practices, and tree
planting in the Southern part of the country). This human security perspective is not
only present at the domestic level, but also feeds Tunisia’s foreign policy, and more
specifically, its official position in the UNSC debates on climate security. During its
2020-2021 membership, Tunisia proved to be a strong voice on the matter and sided
with countries such as Niger, France, and Germany, which championed a greater
inclusion of climate security in UN policies and strategies.
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Chapter 14 ®)
Climate Change as a “Threat ez
Multiplier’’: The Construction of Climate
Security by the United

Kingdom—2007-2020

Cameron Harrington

Abstract This chapter examines how the United Kingdom (UK) has framed the
issue of climate security and the policies and practices designed in response. Begin-
ning with its 2007 chairing of the inaugural debate on climate security in the United
Nations Security Council, the UK has taken an active role in positioning climate
change as a global security threat requiring urgent attention. It has been instru-
mental in shaping the now-dominant framing of climate change as a “threat multi-
plier.” This has contributed to a construction of climate security that is malleable and
combines various logics of security, including both human security and more tradi-
tional national security. The dominant result of these framings is the pursuit of policy
interventions that emphasise adaptation and resilience, particularly for countries and
regions deemed acutely vulnerable to climatic and political upheaval. This chapter
concludes by suggesting that the UK may be escalating climate security to a new
level of prominence, which offers some potential for new articulations of security
discourse, such as ecological security, to emerge.

Keywords United Kingdom -+ Climate - Security - Threat multiplier

14.1 Introduction

The United Kingdom (UK) has played a prominent role in positioning climate change
as an issue of security and an urgent matter requiring international diplomatic efforts.
As far back as 2005, the government identified climate change as “the greatest threat”
(DEFRA 2005). Its 2007 chairing of the inaugural debate on climate security in the
United Nations Security Council (UNSC) was a watershed moment for the UK and
the wider world’s acknowledgement of the impact that climate change has on security.
At that time, and over the past decade and a half, influential UK actors have tended
to blend various logics of human and traditional national security to make sense
of, and respond to, climate change impacts around the world. This is most clearly
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manifested in the UK’s shaping of a now-dominant framing of climate change as a
“threat multiplier”. Such a view promotes climate change not as a direct source of
conflict, but as something that can interact with and compound other factors likely
to cause disruption. This framing positions climate security as largely risk-based,
which requires state-led policy interventions that focus on promoting adaptation and
resilience across all sectors of society, both domestically and internationally. This is
particularly true for countries and regions deemed acutely vulnerable to climatic and
political upheaval. Via its permanent seat on the UNSC, and from the deep involve-
ment of a variety of its government departments, the UK has played an important role
in riskifying climate security.! Here, the UK, along with other permanent Western
UNSC members like the United States (US) and France, advocates climate security
practices that are meant to manage complex future-oriented scenarios and proba-
bilities, rather than deterrence and defence against identifiable threats (Corry 2012:
236).

In this chapter I explore the various actors, processes, and outcomes which have
contributed to the UK’s position as a global “climate security vanguard” (Sikorsky
2021). I employ a broad securitisation analytical framework to better understand
how climate change has been constructed in UK security discourse and practice. It
draws from this book’s guiding theoretical framework, which categorises security
approaches in a three-fold typology: as either national, human, or ecological. As is
elaborated in this book’s introduction, each of these discourses employs a unique
referent object that is to be secured. National security emphasises the securing of the
nation-state and its position in the international order. Human security emphasises
the protection of individual humans or specific groups of humans. Finally, ecological
security seeks to secure specific ecosystems or something akin to “global nature” as
its referent object.

A broad understanding of securitisation provides a flexible and nuanced under-
standing of the interweaving of normal politics and securitisation (Buzan et al. 1998;
Diez et al. 2016). Rather than a strict separation between normal, everyday (demo-
cratic) politics and the extraordinary emergency effects which emanate from speaking
security, this broad approach acknowledges that cultural, political, and bureaucratic
frames, routines and practices can contribute to securitisation absent any explicit
emergency measures. As Andrew W. Neal suggests, “the relationship of security to
politics can no longer be understood as pathological or exceptional”. Instead, security
“is politics” (Neal 2019: 2). As this chapter shows, climate security has evolved into
a key strategic interest for the UK, occupying diverse positions within and outside a
variety of security discourses.

Methodologically, I rely upon an extensive desk review and content analysis of
influential UK debates, reports, reviews, policies, strategic planning documents, and
broader security speech acts both domestically and internationally. I identify and

! Corry defines riskification as the “social process of constructing something politically in terms
of risk” (2012: 238). See also Angela Oels, “Rendering climate change governable by risk: From
probability to contingency”, in: Geoforum, 45(2013).
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analyse the climate security discourses in the government, grey, and academic liter-
ature that address UK approaches to climate security. The assumption is that these
discourses both reflect particular security logics (i.e., national, human, ecological)
as well as help pave the way for specific climate security practices. I also assess the
possibilities for future transformations that are immanent within the dominant climate
security frameworks. I focus my study on the time 2007 — when the UK organised the
first UNSC debate on climate security — and 2020 — as the UK government prepared
to host the COP26 climate conference in Glasgow and released its Integrated Review
of Security, Defence, Development and Foreign Policy (Integrated Review), laying
out the government’s strategic vision for the next decade (Cabinet Office 2021).
Given the publication timeline of this chapter, a partial analysis of developments
which occurred in 2021 (e.g., COP26; Integrated Review) is also provided.

The central argument advanced is that the UK has been instrumental in the framing
of climate change as a threat multiplier between the years 2007 and 2020. It has
aligned itself with other large Western democracies such as France and the US in
“riskifying” climate security through its blending of human and national security.
This has not led to a full-scale securitisation of climate change, at least in the tradi-
tional sense. Instead, UK interventions have focused on addressing the wide possi-
bilities of harm rather than employing exceptional practices that combat imminent
threats and dangers or are meant to deter identified foes. This has led UK climate
security advocates to promote the values and practices of adaptation and resilience,
primarily in vulnerable regions and via diplomatic and aid-based interventions. While
this has been the dominant trend, there are some signs that suggest important shifts
in climate security discourse and practice may be occurring. More recently, attach-
ment to climate security discourse and policy has accelerated across different actors,
including the UK military, and the concept now plays a central role in UK foreign
policy planning. This suggests that a new era of climate security in the UK may be
emerging which is broader, more dispersed, and adaptable to different institutional
contexts. The chapter concludes with a brief comment on the potential implications
of this emerging trend.

14.2 The Early Historical Context: 1989-2008

This section briefly outlines the historical context that helped shape the UK’s
approach to climate security in the lead-up to the 2007 inaugural UNSC debate and
its immediate aftermath. The context helps explain how, over a short time, climate
security has become integrated into UK security discourse and practice.

The UK has long been at the forefront of linking climate and security. In 1989,
Prime Minister Margaret Thatcher framed climate change as a global existential risk,
using a speech in the UN General Assembly to proclaim, “it is life itself that we must
battle to preserve” (Thatcher 1989). Despite this high-profile acknowledgment, the
1990s were relatively empty of concrete linkages between climate and security in
official policy and discourse. The 1998 Strategic Defence Review failed to make
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any mention of climate change, let alone climate security, though it did make brief
mention of the potential for environmental degradation to cause “immediate suffering
but also dangerous instabilities” (Ministry of Defense 1998: 9).> However, much
of the academic and popular literature on environmental security produced during
that decade, principally works that advanced causal and deterministic links between
environmental degradation or scarcity with violence and migration, has influenced
governments, policymakers, and funding bodies through to today (Parsons 2021).

In the early part of the 21st century, the UK’s security environment was principally
defined by its military interventions in Iraq and Afghanistan and the wider global
war on terror. As such, climate security was largely absent from public and political
discourse. That said, some important, if subtle, shifts were occurring. In 2007 think
tanks such as the UK-based International Institute for Strategic Studies (2007) and the
US-based Center for Naval Analyses (2007) both published reports linking climate
change and national security.

It was, however, the UK’s chairing of the inaugural debate on climate security in
the United Nations Security Council in 2007 which represented a watershed moment
in climate security politics. The country’s chairing of the debate is now frequently
mentioned in official documents that lay out the country’s record on international
climate policy (Cabinet Office 2021). There appear to be two primary drivers behind
the decision to bring climate security to the UNSC in 2007. The first is linked to
UNSC Resolution 1625, which was adopted at a Council Heads of State-level meeting
during the 2005 World Summit. That resolution focused on the effectiveness of the
Security Council’s role in conflict prevention. It reaffirmed the need to adopt a broad
strategy of conflict prevention that addresses the root causes of armed conflict in a
comprehensive manner, including crucially by promoting sustainable development
(UNSC 2005). The idea underpinning the resolution is that environmentally-stressed
societies tend to be more vulnerable and violent. As such, good environmental stew-
ardship can contribute to a broad culture of conflict prevention. The second aspect
contributing to the UK’s push for the 2007 debate was the publication of the Stern
Review on the Economics of Climate Change, released in late 2006. This was a 700-
page report commissioned by the UK government and delivered by Sir Nicholas
Stern, an academic at the London School of Economics, which concluded that early
and robust climate change action was economically rational. The report gained signif-
icant amounts of press and attention and directed public consciousness to the massive
effects of climate change to the global economy. The report’s conclusion was that
without action the costs of global warming would amount to losing the equivalent of
between 5 and 20% of global GDP every year (Stern 2007). The Stern Report, together
with the release of the Fourth Intergovernmental Panel on Climate Change (IPCC)

2 Strategic Defence Reviews assess Britain’s strategic environment and capabilities. The first UK
strategic defence review was published in 1958 and subsequent reports were published sporadically.
However, since 2010 they have been published every five years. These influential documents assess
the global security landscape, identify current and emerging threats and offer recommendations on
how best to organise and equip the UK Armed Forces (UK House of Commons Library 2020).
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report galvanised public and government opinion towards stronger climate action.’
Crucially, the Stern Report opened up new policy frames for climate change. Previ-
ously, global warming was largely attached to the environmental policy community.
With its solid academic credentials and a clear cost-benefit analysis, the Stern Report
offered policymakers a new discourse to advance climate action. This allowed for a
further diffusion of climate change into national and international security discourse.

The final major milestone in this early historical context occurred in 2008, in the
wake of growing public pressure. Despite the constraints of a global recession, the
UK government, led by Labour Prime Minister Gordon Brown, passed one of the
most comprehensive pieces of climate change legislation in the world, the Climate
Change Act (CCA). This was the world’s first legally-binding commitment to reduce
greenhouse gas emissions with targets of at least 34% below 1990 levels by 2020
and at least 80% by 2050. The CCA spread climate policy and ambition into a vast
array of domestic contexts, including the security and defence sectors, which were
now obligated to address climate impacts. All this reflected a growing consensus that
climate change would require a whole-of-society approach.

As with the rest of the world, the early development of climate security by the
UK government was relatively slow and tentative. However, by the end of the first
decade of the 21st Century it became clear that climate security was an emerging
issue and required further attention. As the following sections show, climate change,
and specifically the “climate emergency” would over the next decade quickly and
firmly become elevated into everyday public discourse. This evolution has opened
up space for traditional security actors (e.g. the Ministry of Defence [MoD], Foreign,
Commonwealth and Development Office [FCDOY]), and non-traditional actors (e.g.
Department of Environment, Food and Rural Affairs [DEFRA]), to develop and
frame UK approaches to climate security.

14.3 Climate Security Discourses in the UK, 2007-2020:
Risk and Resilience

In this section I identify and analyse two prevalent climate security discourses that
have emerged in the UK since 2007 and which reflect in various ways the logics
underpinning national, human, and ecological security. The first discourse, which
arises from influential UK government ministries, offices, and departments such as
(but not limited to) the MoD and FCDO, emphasises climate change as a threat or risk
multiplier to global peace and stability. This discourse derives much of its analytical
purchase from the climate security research of the 1990s and early 2000s, which iden-
tified the knock-on effects of resource scarcity or resource abundance (Homer-Dixon
1994; Fearon 2005; Colgan 2013; Koubi et al. 2013; Ross 2015). These theories either

3 Carter/Jacobs (2014) argue that party politics and the emergence of new policy constituencies
following the Stern Report’s emphasis on climate economics also played a key role in building
stronger climate action between 2006 and 2010.
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foretold a coming age of “resource wars” over dwindling resources or focused on
how resource abundance “curses” lead to low economic growth, corruption, and poor
governance, all of which threaten the stability of states and regions (Daoudy 2021).
The second influential climate security discourse arises from a diverse set of UK
actors such as (but not limited to) the former Department for International Devel-
opment (DFID) and the Met Office, as well as more traditional security actors like
the MoD and FCDO, and prioritises resilience and adaptive practices to stabilise
countries at risk from combined ecological and societal shifts.

Across both discourses, climate change has been positioned as a novel challenge
that does not present an existential threat to the UK directly, but one which has the
potential to significantly disrupt its interests, alter the strategic global landscape,
and undermine the health and wellbeing of designated vulnerable populations and
ecosystems. In this regard, the UK’s approach to climate security has been to empha-
sise risk-based analyses that encourage strengthening resilience across vulnerable
places and populations.

The emphasis on risk and resilience in climate security mirrors a larger “turn”
towards those subjects across international and domestic policy-making (Chandler
2014; Zebrowski 2015). Some have argued that risk, “riskification” and resilience
might challenge or replace traditional security concepts like “defence” and “pro-
tection” (Corry 2014). Others have pointed out that different resilience discourses
can emerge in different settings and do not all represent similar understandings and
practices related to the concept (Bourbeau 2013; Dunn Cavelty et al. 2015; Ferguson
2019). In the context of UK climate security discourse, risk and resilience have proven
malleable enough concepts to be used across a variety of institutions, time periods,
and for the protection of different referent security objects (i.e., states, individuals,
ecosystems). The two discourses are therefore interlinked, and have been expressed
via a number of UK government departments that have important roles in developing
and enforcing international policies related to conflict, development and international
cooperation. This includes the Foreign, Commonwealth and Development Office,
which was created in 2020 through the merger of the Foreign and Commonwealth
Office (FCO) and the Department for International Development. Other important
government agencies in this regard include the MoD, and the Home Office, which
is responsible for immigration and domestic security, including counter-terrorism
and law enforcement. Their relationship to climate security will be examined later in
Sect. 4, but I will now turn to examining the two chief narratives of UK climate secu-
rity, locating them within the three different logics of national, human, and ecological
security.

14.3.1 Climate Change as a “Threat Multiplier”

One dominant UK climate security discourse emphasises climate change as a threat
multiplier. This frame, first originating in the US, has circulated globally since at least
2007, the year climate security emerged as an influential concept, and it continues
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to maintain a prominent place in international and UK-specific contexts (Campbell
etal. 2007; Center for Naval Analyses 2007; McDonald 2013; UN News 2019). Much
like resilience’s malleability, viewing climate change as a threat multiplier allows
for a variety of different interventions that cut across different security perceptions
and scales. At once it can incorporate national security via a focus on the threat of
a potential loss of territory, human security via a focus on increased displacement
and disasters, and ecological security via a focus on resource scarcity and ecosystem
degradation.

The idea that climate change will intensify or compound existing insecurities has
been emphasised in a number of UK ministry reports, public statements, and strategic
outlooks, particularly from DFID/FCO and the MoD (Ministry of Defense 2008,
2010; Cabinet Office 2015). It is also displayed via the UK’s historical involvement
with multilateral organisations and its belief in their appropriateness for dealing with
new risks posed by climate change, particularly for vulnerable states and communi-
ties. This latter point is perhaps best evidenced through the UK’s role in championing
the need to connect climate change and security in the UN, which has consistently
framed climate change as a threat multiplier (UNSC 2007, 2015; UNSG 2009). As
mentioned already, the UK’s FCO chaired the first UNSC debate on climate change,
energy and security in 2007. This was notable, because at the time it was not yet
clear whether the UNSC should be responsible for addressing issues of climate
change. The stated rationale put forth in the UK’s letter to the UNSC in 2007 was
that climate change posed a potential threat to peace because it would trigger border
disputes, migration, and humanitarian crises (UNSC 2007a). UK officials believed
that because a global collective effort was needed to transition to a low-carbon world,
it made sense to position the UNSC — the preeminent collective security institution —
as a key player. Margaret Beckett, representing the UK delegation in the debate said
that “the United Kingdom proposed this debate during our presidency, because we
felt that by facing up to the implications of climate change for that collective secu-
rity, the world will take wiser decisions as we begin to build a low-carbon global
economy” (UNSC 2007a).

During this period, a variety of other government documents and statements posi-
tioned climate change as an inter-connected driver of insecurity and a potential source
of conflict. In 2008, David Miliband, the UK Foreign Secretary, produced a joint
statement with his German counterpart, the Foreign Minister Frank-Walter Stein-
meier, which characterised climate change as a “stress multiplier” that “will reshape
the geopolitics of the world...with important consequences for peace and security.”
What is needed, they continued, is a “clear foreign and security policy response”
(Miliband/Steinmeier 2008). The 2008 National Security Strategy, published under
the Labour government of Gordon Brown, referred to climate change as “potentially
the greatest challenge to global stability and security, and therefore to national secu-
rity” (Cabinet Office 2009: 19). The 2009 Update (also under a Labour government)
claimed that “from a security perspective, it is important to act now to reduce the
scale of climate change by mitigation, such as emissions reduction, and by being
able to adapt to climate change that is now already unavoidable” (Cabinet Office
2009: 9). The first National Security Strategy published under a Conservative-led
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government, in 2010, was less focused on climate change, mentioning it only eight
times (compared to thirty-four in the 2008 National Security Strategy). It framed
the issue by saying, “the physical effects of climate change are likely to become
increasingly significant as a ‘risk multiplier’, exacerbating existing tensions around
the world” (Cabinet Office 2010: 17). The consistent characterisation of climate
change as a threat, stress, or risk multiplier across different governments and over
time indicates the term’s salience within UK security circles. In so doing, climate
security is positioned primarily as an important part of the national security agenda,
one which requires active responses to build up resilience and adaptive capacities in
regions characterised by instability and vulnerability.

14.3.2 Climate Security and the Building of Resilience

The second prominent approach — that climate change requires the building of
resilience and adaptive practices to stabilise countries at risk from combined ecolog-
ical and societal shifts —is intimately tied to the discourse on threat multipliers. Across
the 20072021 period, climate security as resilience-building was highlighted by a
range of UK government departments and ministries. Until recently, the discourse
was largely attached to states in the Global South deemed vulnerable, though recent
shifts have seen resilience pointed inwards at the UK’s domestic security appa-
ratus and in the defence forces’ operational capabilities (Ministry of Defense 2021).
Overall, the discourse of building security through resilience was promoted by DFID
(now folded into the FCDO), which was responsible for the release of aid and devel-
opment funds. The country’s International Development Act (2015) required that
government expenditure in overseas aid be at least 0.7% of UK Gross National
Income. In 2021 the UK government announced it would reduce this contribution
to 0.5% “temporarily” as it recovers from the COVID-19 pandemic (UK House
of Commons Library 2021). The primary mechanism by which climate security is
linked to development and aid is via the country’s International Climate Finance
fund. This committed £3.87bn over the 2011-2016 period and £5.8bn between 2016
and 2021. The fund was managed by the Department for International Development
(now FCDO), the Department for Business, Energy, and Industrial Strategy (DBEIS),
and the Department for Environment, Food & Rural Affairs (DEFRA), and aims to
“deliver the national interest” by delivering all four aims of the UK aid strategy:

strengthening global peace, security and governance

strengthening resilience and response to crises

promoting global prosperity

tackling extreme poverty and helping the world’s most vulnerable (HM Govern-
ment 2018).

The financial aid programmes have provided vulnerable countries with funds to
increase their development, resilience, and adaptation in the face of climate risks.
For example, in October 2019, at the UNSG Climate Summit, the UK pledged to
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double its funding to tackle climate change through overseas development aid to
£11.6 billion over the next five years (Department for Business 2019). However, in
a Parliamentary report that same year, the International Development Committee
released a critical cross-party report that called on the government to accept the fact
that climate change is an urgent and existential threat and to understand that “climate
change cuts across everything. The effectiveness of all UK aid spending is dependent
on whether the international community rapidly and effectively combats the causes
and impacts of climate change” (UK House of Commons International Development
Committee 2019). It called for UK aid to be made “climate compatible” in a variety
of ways:

maintaining a floor budget of £1.76 billion per year for climate financing;
organising aid around poverty reduction and “climate justice” initiatives;
long-term funding cycles;

aid should be consistent with reaching net zero emissions and climate resilience;
no aid should be provided for fossil fuels unless it is part of a transition away from
fossil fuels and in support of a strategy to pursue net zero emissions by 2050; and
e climate change should be integrated as a priority in all strategies and adopted as a
key consideration in all spending decisions (UK House of Commons International
Development Committee 2019).

It is notable that DFID largely avoided directly linking climate security with
conflict due to a perceived lack of empirical evidence. Instead, they chose to
focus their climate security work on issues of human rights and political economy
(Boas/Rothe 2016). That said, resilience thinking, particularly building the adaptive
capacities of developing and vulnerable states, has been used to frame climate secu-
rity internationally. Indeed, the UK’s hosting of an open debate in the UNSC on
23 February 2021 titled, “Addressing climate-related security risks to international
peace and security through mitigation and resilience building” confirms this trend.
Resilience and the “risk/stress/threat multiplier” frames are interlinked in many ways,
and they offer both traditional and non-traditional security actors an opportunity to
position climate change within their remit.

The next section details the different security perceptions used in the UK around
climate change and their impacts. It points to the various actors, institutions, and
security perceptions which have been employed and suggests that national and human
security perceptions have been dominant.

14.4 The Political Impact of Climate Security: Perceptions
and Institutions

The UK’s perception of climate security connects roughly to logics of international
and human security rather than national or ecological security. This has most readily
been seen through its framing of climate change as a threat multiplier that requires
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the building of greater resilience in places deemed particularly vulnerable, most
notably in the Global South. In this regard the UK, while one of the most vociferous
supporters of climate security discourse, accords broadly with other large, developed
Western states. This section will examine how certain sectors of the UK policy
establishment, across both domestic and international portfolios, have advanced these
approaches. In particular, it focuses on the UK’s actions within the UN system, as well
as its diplomatic, defence, and developmental sectors, all of which have constructed
climate security policy and discourse as a matter of building resilience in the face of
widespread risk.

14.4.1 UNSC

Following the inaugural climate security meeting in the UNSC in 2007, the UNSC
chose not to adopt a resolution — but the topic would be debated again in 2011 at the
behest of Germany. That year, as in 2007, the UK, along with countries like the US
and Small Island Developing States, argued that the UNSC had the responsibility
to act because climate change was a “threat multiplier” and part of a wave of new
cross-cutting security challenges (UNSC 2011). The UK argued during the debate
that there were three key areas that needed urgent attention: the need for a compre-
hensive and binding climate change treaty; a better understanding of the connections
between climate change and conflict; and a better sharing of data and analysis across
UN departments already considering issues related to climate change. In his speech
to the Council, then UK Permanent Representative Mark Lyall Grant argued, “as
food, water, energy and climate security are interlinked, they demand a coordinated
response” (UNSC 2011).

Since then, the UK has been a key actor, together with European allies like
Germany, France, Sweden, and the European Council, in continuing the discus-
sion on climate change and security in the UNSC (Harris 2012). Indeed, since 2018
alone, the Council has had five meetings that focused on climate and security. Because
climate change is not a formal agenda item for the UNSC, which would require a
periodic reporting cycle, it can only be discussed when the rotating Council president
deems it important enough to include it in their discretionary event agendas (Security
Council Report 2021). Across these meetings, the UK has continued to advocate in
favour of a strong and unified UNSC response (Planetary Security Initiative 2018). In
2018 it joined 26 other nations to form the Group of Friends on Climate and Security
with the aim of enhancing actions on climate-related security risks within the United
Nations system. Across 2019-2020 the UK supported German efforts to highlight
climate security in the Council and establish a more robust and consistent response
via a climate security resolution, which would include the appointment of Special
Representative on Climate and Security, include Climate and Security advisors on
UN missions, and establish a reporting cycle that would update the Council on the
security implications of climate change. That resolution could not overcome the
intransigence of China, Russia, and the US and thus was shelved (Security Council
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Report 2021). Following this, as previously mentioned, in February 2021 the UK
hosted an open debate in the UNSC. Prime Minister Johnson addressed the delegates
and proclaimed climate change as a threat to collective security and the security of
nations. He declared, “...climate change is a geopolitical issue every bit as much as
it is an environmental one” (UNSC 2021).

In addition to debates and discussions in the UNSC, the UK supported (the votes
were unanimous in the UNSC) the adoption of two significant regionally-focused
UNSC resolutions that reaffirmed climate change as a driver of social instability.
Resolution 2349 was adopted in 2017 and noted the alarming shrinking of Lake
Chad and its consequences for instability in the Sahel Region (UNSC 2017). UNSC
Resolution 2408 was adopted in 2018 and recognised the negative effects of climate
change (amongst other things) on the stability of Somalia and the need for adequate
risk assessments and risk management strategies (UNSC 2018). Both resolutions tied
climate security to a specific geographical context, moving away from the subject’s
traditional framing as hypothetical or future-oriented. This is a development worth
noting, and the UK’s support of it indicates movement to tie climate change more
concretely with national security effects.

In the 2019 UNSC Open Debate on Climate Security, Lord Ahmad of Wimbledon
(Minister for the Commonwealth, UN and South Asia), outlined the current UK
position on climate security. He claimed that climate change is a contemporary
risk that threatens the world and therefore requires shared solutions. Hence, the
UK reaffirmed its commitment to the Paris Agreement, a “vital-pillar of the rules-
based international system”. Lord Ahmad outlined 3 important ways the UN could
strengthen its approach to climate security:

1. Make better use of climate-risk data.

2. Consider all risks (including climate-related risk) in a holistic way and when
planning and implementing solutions to peace and security issues. All devel-
opment, peacebuilding, and humanitarian work requires acknowledgement and
integration of climate-related security risks on the ground.

3. Invest in resilience (Foreign and Commonwealth Office 2019).

Compared to similar statements made in 2011, we can see a slight progression in
the UK’s outlook. In particular, it seems to align closely with other UK departmental
emphases onrisk, resilience, and adaptation (Boas/Rothe 2016). Indeed, the UK made
a number of commitments related to the concepts during the 2019 UNSG Climate
Summit. Together with Egypt, the UK launched the “Resilience and Adaptation
Call for Action”, which responds to immediate climate impacts to support the most
vulnerable members of society and builds resilient futures by putting climate risk at
the centre of decision making (UNSG 2019). It also co-convenes the financial sector-
led Coalition for Climate Resilient Investment, which seeks to integrate climate risks
into infrastructural investment decisions (Coalition for Climate Resilient Investment
2022). By developing a standardised approach to assessing, integrating, and pricing
climate risks, the goal is to incentivise resilient infrastructure investments and support
climate-vulnerable geographies in attracting investment and preventing capital flight.
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The emphasis on resilience underscores an approach to climate security that is
primarily risk-based and focused on managing long-term developments that could
develop into tangible threats. It underscores a more complex understanding of secu-
rity, away from standard friend-enemy binaries and towards preparedness and precau-
tion across UK government departments and partnered institutions (Ferguson 2019:
110-11). The next section outlines the most significant UK government portfolios
that are involved in constructing this dominant approach to UK climate security:
diplomacy, development, and defence.

14.4.2 Climate Security Actors in the UK Government:
Diplomacy, Development, and Defence

14.4.2.1 Climate Security in the Diplomatic and Development Wings

Between 2007and 2020 the Foreign and Commonwealth Office (FCO) was the
preeminent government department linking climate change with national and interna-
tional security. In September 2020 the FCO merged with the Department for Interna-
tional Development (DFID) to form the Foreign, Commonwealth and Development
Office (FCDO). In particular, the diplomatic wing of the UK government has played
an important role in constructing climate security as a matter that fits comfortably
within national and international security frameworks but which requires a whole-of
government response. It was the FCO that “thought of the idea to hold a debate
on the topic of climate change (including climate migration) in the UN Security
Council in 2007 and pushed for it to happen, both domestically and internationally”
(Warner/Boas 2017, 208).

The FCO’s pursuit of diplomatic influence in the climate security space has meant
that it has utilised its embassies, diplomatic envoys and special representatives to
advance its work. These latter positions are generally public-facing and are staffed
by FCO officials. Indeed, in 2009 the UK became one of the first countries to create
the position of Climate and Energy Security Envoy, which was held by Rear Admiral
Neil Morisetti until 2012. The objectives of the Envoy role were:

e To broaden and deepen debate on the security implications of climate change in
priority countries in order to provide key political leaders with additional sets of
arguments to factor into national security thinking.

e To persuade security and defence communities of the need to understand the risks
and address the consequences of climate and resource insecurity on regional and
global stability.

e To embed understanding of climate security across the MOD and Whitehall
to inform decisions on adaptation and mitigation (Institute for Environmental
Security n.d.).
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The appointment was cross-funded by the MoD, FCO and the then Department of
Energy & Climate Change (which dissolved into DBEIS in 2016). The appointment
of Morisetti reflected the belief that a senior military officer was likely to achieve a
higher level of access and influence within security communities than a diplomat,
particularly in priority countries such as the US (Institute for Environmental Security
Nd).* As von Lucke (2018: 425-426) shows, during this period, the UK diplomatic
corps used various events and partnerships with local actors, as well as UK think
tanks like RUSI and E3G, to establish climate security as a global issue, including
by linking local development concerns to it. No successor was appointed to Admiral
Morisetti in 2012, but Morisetti did go on to assume the role of Foreign Secretary’s
Special Representative for Climate Change in 2013, which operated out of the FCO
and helped lead international climate negotiations. Currently, Nick Bridge occupies
the Foreign and Development Secretary’s Special Representative position.

The UK Foreign Office has repeatedly stressed that climate security requires
urgent attention at all levels of government in order to build resilience, strengthen
adaptive practices, and reduce risk. For instance, in 2019, Mark Field, Foreign and
Commonwealth Minister of State for Asia and the Pacific, highlighted the importance
of factoring the risks of climate change into all governmental decision-making at the
Berlin Climate and Security Conference. Speaking before the conference, Minister
Field said, “...Climate security must be at the heart of foreign policy work at a
global level” (Foreign and Commonwealth Office 2019a). Despite the securitising
rhetoric, in 2018 the FCO reduced the size of its climate diplomacy corps from 72
to 55 employees. In oral evidence to the House of Commons in 2018, the FCO was
criticised by former official Nick Mabey (now CEO of think tank E3G) for cutting
climate diplomacy resources:

The cuts in the Foreign Office and in the network that I helped to set up 15 years ago
are more worrying. Everybody else is cut too—the Germans, the French, the Americans,
obviously, and the Chinese have not increased. Given the depth of this problem, we are
lacking diplomatic capacity overall. The UK is still the leader, but it is declining. It is not
enough (UK House of Commons International Development Committee 2019).

He continued:

rebooting our climate diplomatic service and working with others to do that and to increase
capacity is necessary to deliver the development agenda. So much of this is about decisions
at the top level, which are linked to trade, investment and other relationships. They can’t just
be dealt with through money or bottom-up technical expertise. That is why we need a good
diplomatic service (UK House of Commons International Development Committee 2019).

4 Similar reasoning has been employed by US-based think tanks active in the climate secu-
rity space, including the CNA, which convenes a Military Advisory Board (MAB), and the
Center for Climate and Security, whose Advisory Board is largely comprised of retired US
military personnel. Close connections between the US and UK on this strategy are evident.
For an example, see Center for Climate and Security, “Climate Security Q&A with Admiral
Titley and Admiral Morisetti,” Center for Climate and Security; at: https://climateandsecurity.
org/2014/11/climate-security-qa-with-admiral-titley-and-admiral-morisetti/.
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As mentioned above, in 2020 the FCO merged with DFID to form FCDO. DFID
had, until then, been the government department most responsible for advancing the
human security dimensions of climate security. DFID consistently focused on vulner-
ability, the rights of individuals whose lives and livelihoods would be affected by
climate change, and even the potential benefits that might accrue for some commu-
nities (Harris 2012: 15). This line of reasoning was employed instead of focusing
on the potential for triggering violent conflict and destabilising migration patterns.
Perhaps the most significant way they translated this into action was through leading
the International Climate Fund, which was allocated £2.9bn from the UK’s Official
Development Assistance between 2011 and 2015 for adaptation, low carbon develop-
ment, and forestry projects in the developing world. The ICF was replaced with a new
International Climate Finance programme in 2015, which was administered by three
government departments (DFID, BEIS and DEFRA) and saw its allocation increase
to £5.8bn between 2016 and 2021 (HM Government 2018). The emphasis on human
security is unsurprising, given DFID’s responsibility for formulating international
development priorities and dispensing overseas development.

With the former foreign and development offices now merged into one FCDO, it
remains to be seen how this will affect UK climate security discourse in the short
and long terms. On the one hand, climate change will almost certainly be retained as
one of the department’s top priorities. On the other hand, what shape it takes through
discourse and how it translates into specific security actions can only be speculated
on at this point. There are some hints that the UK views climate security as a potential
leverage point for global influence across multiple issues. The country’s hosting of
COP26 in 2021 entailed a full-scale diplomatic push by the UK FCDO to position
itself as an important player in the global climate space. However, the middling
outcomes of COP26, including the unambitious Glasgow Climate Pact, have been
viewed as barely acceptable by many influential climate change observers (UK House
of Commons Library 2022). This, together with an avowed commitment to global
health priorities in response to the COVID-19 pandemic, means that while the FCDO
merger will lead to significant spending cuts in overall development spending, climate
security will increase in salience and traditional and human security narratives will
continue to proliferate.

14.4.2.2 Climate Security in the Defence Wing

This section details how the UK defence sector has approached and framed climate
security since 2007. Compared to the diplomatic and development sectors, the UK
defence sector has historically been less involved in the climate security space. This
trend seems to align with other European democracies, whose militaries have only
belatedly begun to centre climate change as a strategic priority. This again demon-
strates the dominance of international and human security discourses over tradi-
tional national security when it comes to climate change. When the defence sector
has acknowledged climate security, it has done so largely in ways that complement
the work of UK diplomatic and development circles, emphasising resilience and the
building of adaptive capacities in the Global South. Some shifts have occurred during
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this period, notably between 2007 and 2010, when a new Conservative-led govern-
ment took power, and in 2021 when the MoD released its long-awaited Integrated
Review, which sets the national security and foreign policy priorities to 2025.

The 2008 National Security Strategy, published under a Labour-led government,
did refer to climate change as “potentially the greatest challenge to global stability
and security, and therefore to national security” (Cabinet Office 2009: 18). The 2009
Update (also under a Labour government) claimed that “from a security perspective,
it is important to act now to reduce the scale of climate change by mitigation, such
as emissions reduction, and by being able to adapt to climate change that is now
already unavoidable” (Cabinet Office 2009: 8). However, the first National Secu-
rity Strategy published under a Conservative-led government, in 2010, mentioned
climate change only eight times (compared to thirty-four in the 2008 National Secu-
rity Strategy) It framed the issue in more muted terms saying, “the physical effects
of climate change are likely to become increasingly significant as a ‘risk multiplier’,
exacerbating existing tensions around the world (Cabinet Office 2010: 17). The UK
2015 National Security Strategy still did not frame climate change as one of the mili-
tary’s top priorities (Cabinet Office 2015). Instead, it dedicated a section to “tackling
conflict and building stability overseas”, with climate change as one component. The
2018 NSCR added a new priority that exists peripherally to climate change: diseases
and natural hazards affecting the UK.

In 2010 and 2012 the MoD did release climate change strategies, which argued
that climate change would affect the UK’s interests, “both at home through increased
migration, and abroad as climate change acts as a threat multiplier, destabilising areas
of the world that are of strategic importance to the UK” (Ministry of Defense 2010:
12). However, climate change more recently has been framed primarily as a challenge
for the MoD as an institution within the government, rather than a preeminent national
security threat or priority. The MoD’s current website (tellingly it has not been
updated since 2017) details its views on climate change: “for the MOD, the effects
of climate change pose real threats to defence’s ability to meet its strategic objectives.
Priorities for consideration include:

e the type, frequency and location of operations that the MOD might be involved
in as a result of climate change

e availability and cost of energy, products and services the MOD requires in order
to operate in the future

e therole of the MOD in cooperating with other government departments to identify
and understand the global impact of climate change and its impact on the UK
(Ministry of Defense 2017).

The MoD’s approach to climate security has moved in two directions. The first
is to acknowledge the need for the military to “green” its estate. This is meant to
ensure it abides by government pledges to reduce greenhouse gas (GHG) emissions.
This aligns with its inward institutional focus. The second direction comes from its
publishing of strategic outlooks that project future scenarios. Indeed, since at least
2007, its Global Strategic Trends report, written by the MoD’s in-house think tank, the
Development, Concepts and Doctrine Centre, forecasts the effects of climate change
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using alarmist language. Its 2018 report identifies climate and related risks which
are listed among the highest-impact and most certain threats to defence (Ministry of
Defense 2018).

In February 2020, Lt. Gen. Richard Nugee was appointed to lead the MoD’s
new climate change strategy, titled Climate Change and Sustainability Strategic
Approach. The document’s purpose is to offer a clear vision of what the sector
should do, rather than what it will or can do. It is nonetheless highly instructive and
demonstrates a potentially important shift in the defence establishment’s view of
climate security. The announcement of Lt. Gen Nugee appointment in 2020 seemed
to outline the MoD’s strategic outlook: “the need to be prepared to operate more often
in the Arctic region as ice sheets recede and Russian submarine activity increases;
our forces are increasingly called upon to assist with natural disasters across the
globe; and they need to be able to operate in environments that will and are experi-
encing more extreme weather patterns” (Ministry of Defense 2020). The document
itself, released in March 2021, offered a broader perspective on the defence sector’s
approach to climate change (Ministry of Defense 2021). It of course acknowledged
that the MoD would take the lead “in response to the emerging

geopolitical and conflict-related threats exacerbated by climate change” (Ministry
of Defense 2021: 8). However, it supplemented this traditional security analysis with
a commitment for the military to lead the government in reaching its net zero 2050
target by investing heavily in new technologies, particularly in power generation,
and adopting net zero targets for future estate investments. As others have suggested,
this whole-of-government approach may serve to legitimate strategic resilience — a
way to preserve influence and shape discourse on non-traditional security matters
(Ferguson 2019: 112). The MoD even appropriated the discourse on the Anthro-
pocene in its Climate Change and Sustainability Strategic Approach by labelling its
route to achieving its ambitions as “an epoch by epoch approach”, splitting up the
stages of its implementation into five to ten year “epochs.” Further evidence of the
widening of its approach to climate security was its explicit acknowledgment of the
defence sector’s impact on the environment through its built and rural estate holdings.
It outlined a commitment to setting net-zero standards for its new buildings, and it
claimed it will pursue new land management strategies that focus on enhancing biodi-
versity across the Defence estate. All of these initiatives and commitments contrasted
with previous MoD sustainability reports which offered vague assurances of sustain-
ability without explicitly acknowledging or engaging with the complexity of the
climate crisis (Ministry of Defense 2015). The 2021 report explicitly acknowledged
that its broad interpretation of climate security will help the military better achieve
its future objectives, rather than being something which might compromise them:
“Done right, this will improve how we meet the defence and security challenges of
the future” (Ministry of Defense 2021: 6).

The MoD’s 2021 Climate Change and Sustainability Strategic Approach should
be read in tandem with the UK Government’s primary strategic outlook document,
the Integrated Review, also released in early 2021. The document, Global Britain
in a Competitive Age, the Integrated Review of Security, Defence, Development and
Foreign Policy, sets out the government’s broad vision for the country’s global policy
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outlook for the next decade and lays out its strategic action plans up to 2025. In
terms of climate security, it represents an unprecedented escalation and a shift in
tone. Indeed, it positioned addressing climate change and biodiversity loss as its
top global priority (Cabinet Office 2021). This escalation is partly due to a larger
modification of the UK’s global outlook, as it pulls back from preserving a Cold War
era, rules-based international system. According to the Integrated Review, the world
is now “more fragmented, characterised by intensifying competition between states
over interests, norms and values. A defence of the status quo is no longer sufficient
for the decade ahead” (Cabinet Office 2021: 11).

The document foregrounds this geopolitical shift by labelling climate change and
biodiversity loss not as “threat multipliers” (that term is absent from the document)
but as long-term, transnational challenges that, “if left unchecked threaten the future
of humanity” (Cabinet Office 2021: 19). The discourse shift in the Integrated Review
moves the UK closer to a form of ecological security, particularly in its focus on
existential threats from environmental change and labelling biodiversity loss as a top
strategic priority. It explicitly recognises that the world’s land surface and oceans
have been significantly altered and degraded by human activity and holds species
extinction as a threat. It also acknowledges the complexity of ecological security,
noting that “it is not possible to predict or prevent every risk” (Cabinet Office 2021:
18). In so doing, it counters the traditional securitised frame for climate change and
biodiversity loss, but it also allows for the defence sector to avoid being tasked with
solving the causes of insecurity using resources and expertise which it lacks.

The 2021 Integrated Review signals the first time that ecological security percep-
tions have been advanced in prominent UK security outlooks. That said, there also
remains a deep attachment to previously accentuated international and human secu-
rity logics. In the section “transnational challenges” the Integrated Review explains
that extreme weather patterns from climate change “can amplify displacement and
migration —increasing food and water insecurity” (Cabinet Office 2021: 31). Further,
it claims that natural habitat loss will contribute to poverty, instability, and migration
(Cabinet Office 2021: 31). It says that all overseas aid will align to the Paris Agree-
ment because it reflects a commitment to “tackling climate change and its effects as a
driver of future instability and poverty” (Cabinet Office 2021: 46). This only lightly
deviates from the threat multiplier frame so readily highlighted in past documents.
The review also lacks mention of forms of global climate justice and the rights of
non-humans, two key components of an ecological security narrative (McDonald
2018).

Overall, the UK’s defence sector has historically played a less prominent role than
its diplomatic and development sectors in constructing climate security frames in the
country. This might possibly explain the relative lack of national security frames and
the dominance of international and human security frames. With the publication of
the 2021 Integrated Review and its identification of addressing climate change and
biodiversity loss as the country’s most pressing priority, the defence sector will likely
grow into a much more prominent player, the effects of which will not be known for
some time.
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14.5 Conclusion

Boris Johnson, the UK Prime Minister, framed the issue of climate security in deco-
rative terms when he opened the UNSC debate in 2021: “I know there are people
around the world who will say this is all kind of ‘green stuff” from a bunch of tree-
hugging tofu munchers and not suited to international diplomacy and international
politics. I could not disagree more profoundly” (UNSC 2021). Since at least 2007 —
when the country initiated the first debate on the subject in the UNSC — the UK has
consistently highlighted climate change as a risk to peace and security. It has done
so in a variety of multilateral governance forums, most notably the UNSC, but also
through its international aid programs such as the UK International Climate Change
Fund, which was rebranded in 2016 as the International Climate Finance program
(HM Government 2018). Historically, the UK government departments most respon-
sible for advancing climate security have been the FCO and DFID (now combined
into one department, the FCDO). Additionally, a number of prominent NGOs and
think tanks such as E3G, RUSI, and International Alert also helped influence the
rise of climate security discourse over the past decade and a half (Boas/Rothe 2016:
620). Despite policy action lagging behind the high-minded rhetoric (e.g. recent cuts
to the international development budget and the reduction of its climate diplomacy
team), climate security has been accepted by the UK as an important and pressing
global policy issue.

This chapter has offered one of the first extended case studies of UK climate secu-
rity discourse (Boas/Rothe 2016; Peters et al. 2019; Peters 2018). It has argued that the
UK climate security discourse can be characterised by two interrelated approaches:
the first is the view that climate change is a “threat multiplier” which exacerbates and
accelerates existing societal tensions, especially in vulnerable places. This coheres
with other large, Western democracies that have advanced the threat or risk multi-
plier concept, such as the United States (Center for Naval Analyses 2007; Abrahams
2019). The second characteristic of UK climate security discourse is its continued
insistence on the need for interventions that build “resilience” both at home and
abroad. Part of the explanation for these two approaches may be the uncertainties
around climate change impacts across the short, medium and long term, and a shift
towards broader risk management as a dominant form of governance (Corry 2012).
More concretely, it might also be explained by the relative absence of the UK defence
sector in framing climate security.

The period between 2007 and 2020 saw UK climate security discourse solidify
rather than experience extensive periods of upheaval or rearticulation. However, there
are important signs that suggest UK climate security practices and discourse may be
shifting. In many ways, 2021 may represent a watershed year for climate security in
the country. The UK began the year by organising a high-level meeting on climate
security at the UN, with Prime Minister Boris Johnson chairing the proceedings. The
UK also co-hosted the COP26 meeting in Glasgow in November 2021, which elevated
UK global leadership on climate policy, despite its mixed success. Finally, with its
2021 Integrated Review, and with the MoD’s Climate Change and Sustainability
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Strategic Approach, the country has centred climate change and biodiversity loss as
the preeminent global issue going forward. All told, there are signs that an ecological
security discourse is emerging that challenges the historic focus on climate change
as an accelerator of traditional security threats, or as a threat to individual well-being
in vulnerable states of the Global South. While the ecological security discourse
remains marginal in terms of its policy purchase, climate security more broadly
has been elevated into the top echelons of government power and diffused across
new discourse coalitions that include influential NGOs, think thanks, and protest
groups like Extinction Rebellion. This may create the conditions for new articulations
of climate security that are better prepared for Anthropocene conditions and that
confound and challenge status-quo security thinking.
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Chapter 15 ®)
Climate Security at the UN ez
and in the United States, 2007-2020: The
Contradictory Leadership and Silence

of the US

Chad M. Briggs

Abstract This chapter discusses the different perceptions of climate security that
existed and influenced United States policy from 2007 to 2020. While in many
ways a leader in the development of concepts linking climate change to security,
the US view was highly complex and contradictory on multiple levels. The most
visible political views on climate security largely hid the discussion in the federal
government during critical years, even while federal agencies continued to take the
associated risks into account in planning, and state, local and non-profit institutions
grew increasingly concerned over the pace and scale of climate change impacts. The
chapter outlines how differing concepts of national, ecological, and human security
influenced US policy toward the United Nations — especially in the context of the
United Nations Security Council —and other international relations, and how by 2020
they intersected with disinformation, the Covid-19 pandemic, and overwhelming
climate-related events. The analysis is based on primary climate strategy documents
from the US government and different institutions, as well as secondary sources and
analysis on topics of climate security. Examination of the US policy discussions and
networks concludes that the US can, at times, be a leader in concepts of climate
security, but lacks the domestic political ability to link such warnings to climate
mitigation and adaptation policies.

Keywords USA - Obama - Biden * Trump + Congress + Climate security

15.1 Introduction

As the world’s leading greenhouse gas emitter for many years, the United States
has been at the centre of discussions over climate change mitigation and the United
Nations frameworks for action. At some times this centrality has been positive,
highlighting emerging risks of global warming in the 1980s and providing extensive
scientific and technical expertise (Weart 2008). At other times, the US has contributed
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significantly to climate denial and slow-walking of possible policy responses, areflec-
tion of how complicated and contradictory the US political environment has become
(Collomb 2014). The meshing of climate change with security has a particular story in
the US, as its development was also heavily influenced by the practical interest from
its military and intelligence community. Like the broader discussions over climate
change mitigation and adaptation policies, the United States contains a complex
array of perspectives on what climate security means, and the translation of those
views into policy has likewise been fragmented, overlapping, and yet at the same
time influential globally.

This chapter examines three of the dominant lenses for understanding climate
security policy (human, ecological and national security — see the introductory
chapter of this book for a detailed discussion of the concepts), and how they have been
interpreted and used in various ways by the US government and policy circles over
several presidential administrations. While a full meta-analysis of policy networks
and advocacy coalitions in the US may require multiple chapters, this approach
attempts to capture a sense of the complexity of the US discussion on climate secu-
rity, and emphasise that there has never been any one definition of the concept.
Many American research articles and reports on climate security since 2007 have put
forward different understandings of how climate change impacts national security,
and so themselves may be considered part of attempts at advocacy. Political scien-
tists may use a hard or traditional security frame to show the connection between
resource depletion and violent conflict, while those more interested in advocating
for humanitarian and refugee policies may use human security frames. However, all
environmental policies in the US also have an important legal framework, which
can force the government to act, irrespective of prevailing policy preferences. While
these approaches may appear at first glance to be obvious, the frames are sometimes
used in counter-intuitive ways, though ones that make sense from an organisational
mission point of view.

This chapter relies upon analysis of both primary climate strategy documents
from the US government, as well as secondary sources and analysis on topics of
climate security and public opinion, and is partly shaped by personal observations,
the author having been part of these discussions inside the US military and intelli-
gence communities (Briggs/Matejova 2019). The use of lenses to identify common
threads of understanding and argument is partly necessary due to the largely incon-
sistent nature of US policies toward climate change, climate security, and the United
Nations. As Selby (2019) argues, this back-and-forth approach to US climate poli-
cies creates innumerable policy challenges, but also hampers our ability to typify
how, why and even when the US government and public identify climate change
as a security risk. Referring to typologies of human, ecological and national secu-
rity can help provide some illumination to common threads of understanding. Using
Majone (1989) framework for policy analysis, sources are examined for their use of
attempts to persuade and use evidence to foster specific goals. For example, begin-
ning around 2012, the US Department of Defense leaned towards a human security
view of climate change, yet without actually mentioning the concept. Thus, at least
in part for planning and budgetary reasons, it argued that increased incidences of
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disasters would harm the military’s warfighting capabilities if they were constantly
tasked for disaster relief operations.

In addition, use of the three security lenses can assist in understanding how the
US security dialogue either supported, drew from, or was in conflict with efforts at
the United Nations Security Council (UNSC) level. Each presidential administration
was interested in climate security, but for different reasons, and pushed competing
narratives of how climate change impacts security, while at the same time the US
security community remained relatively stable in the evolution of its views. This
chapter therefore also enquires why the US is often viewed as a leader in concepts of
climate security while at the same time as a laggard in climate mitigation policies.
And why was climate security important for domestic politics in the US, more so
than its contributions to the UNSC?

Part 2 of this chapter describes different theoretical approaches to security lenses
and by examining different ways in which climate security can be framed, as the ways
in which climate change presents security risks vary widely even inside governments.
Part 3 analyses how these sometimes contradictory approaches have affected US
responses to climate security through successive presidential administrations, while
Part 4 looks at efforts of the Biden administration and into the future. Part 5 ties these
threads together with a discussion of US approaches to climate security at the UN
Security Council. The chapter than concludes with discussion of the changes under
the Biden administration since 2021, and future directions for US climate security
and its possible impacts on the United Nations.

15.2 Security Lenses and Shifting Security Conceptions

While the foreign policy and security communities in Washington, DC have long been
influenced by realist and neorealist concepts of security, climate change provided
an important shift in policy concepts. While critical security theorists at least as far
back as Buzan, et al. (1998) understood the broader concepts of human and ecological
security, and while geographers such as Dalby (2002) warned of the reflexive nature of
environmental security, the US policy establishment was based on Cold War thinking
and policies between states and blocs. In many ways, the US helped to create the
United Nations (UN) in 1945 and used it as a forum for discussion between the West
(North Atlantic Treaty Organization, NATO) and East (Warsaw Pact), and during
conflicts from the Korean War (1950) to the First Gulf War (1991) saw the UN as
a legitimating factor for its military actions (Roberts/Zaum 2013). This American
view differed significantly from that of other countries, even close allies like Canada,
whose militaries focused on peacekeeping rather than warfighting (Segal et al. 1992:
121-136). While by far the world’s largest military in terms of budget, the US has
contributed very little of that budget to the UN peacekeeping efforts (though the US
provides 28% of the Department of Peace Operations budget as of 2021), and has
always resisted putting US troops under UN command.
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Yet, in the ten years between the end of the Cold War and the September 11,
2001 terrorist attacks, there were openings in thinking about US security, including
that regarding the environment. Environmental security forced a broader conceptu-
alisation of security, from the spread of disease to operational concerns over shifting
weather patterns—ironically, security concerns that existed before the Cold War, but
were replaced with elite and rational-actor models during the nuclear arms race of
the 1950s—1980s (Mathews 1989; Deudney 1990). However, even when these envi-
ronmental concerns were raised, the popular portrayal differed from many academic
approaches. Environmental degradation was linked to refugees, civil wars, and a
continued “inside/outside” framing of security with the US as the centre of stability
(Dalby 1996; von Lucke 2020). While the post 9/11 focus on terrorism forced envi-
ronmental security into the background, by 2005 concerns over climate change began
to emerge in earnest, not least due to Hurricane Katrina which once again underlined
the linkages between natural disasters and security concerns in the US. A key question
was how emerging data from climate scientists would be interpreted. What would
the potential impacts be? Would climate change be seen as a collective, global risk,
or as a continued threat to the United States alone?

This chapter approaches these changes through the work of international relations
theory at the global level, drawing in particular on the frameworks of environmental
security theorists like Dalby et al. (2008) and Barnett (2003), as well as the alterna-
tive epistemic communities approach of Litfin (1999). In this view, climate change
does not represent a single set of objective, physical changes to which policymakers
respond, but depends upon politically charged interpretations of what environmental
security represents, who is responsible, and what actions are most appropriate. These
approaches provide a conceptual framework for understanding how climate change
is viewed as a security risk, in terms of human, ecological, or national security (see
also the general framework of the book in the introductory chapter).

Yet, how US policymakers respond to such frameworks, and how they intersect
with domestic politics, requires a different level of understanding. This chapter there-
fore analyses shifts in American public opinion concerning climate change and the
United Nations, as well as shifts in presidential administrations. As I will show more
specifically along the following sections, particularly when referring to differing
policies between, for example, the Obama and Trump administrations, it is not suffi-
cient to say that they differed in their views on human versus national security in
climate change. Whether climate change could even be mentioned in policy became
a major issue, and there was no linear progression of policies that developed over
time. The US could quickly shift from leading the world in understanding of climate
security risks, to being one of the more powerful opponents of such discussions at
the UN or elsewhere. Such shifts were not limited to the president, but have come to
represent larger symbolic fractures in American politics. While one book chapter can
hardly do justice to a subject as complex as US domestic politics, ignoring that influ-
ence would make any discussion of US/UN relations overly simplistic. The domestic
angle is less theoretical, and relies upon government documents (e.g., national secu-
rity strategies), public opinion polls, and work on disinformation from scholars such
as Oreskes and Conway (2011).
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It also has to be pointed out that North Americans (crucially, US thinking was
influenced by work in Canada in the 1990s, see Homer-Dixon 1994; Dalby 1996;
DeBardeleben/Hannigan 1995) tended to think of environmental and subsequently
climate security through a mixture of three perspectives (environmental, human and
national security) that intertwined in the academic, government policy, military plan-
ning, and media/popular perception realms. At times certain issue entrepreneurs (or
to use Litfin’s terminology, “knowledge brokers”) would push certain interpreta-
tions, particularly when they resonated with underlying themes and gained more
traction in the political or media worlds (Litfin 1994, 1999). Other perspectives
would conflict with popular perceptions, but were accepted because of organisa-
tional priorities. As this chapter will describe, the US approach to climate security
has been both visionary and regressive, with contradictory approaches that are often
confusing, even to experts in the field. The categories described are based on qual-
itative research of US government documents and speeches, and related research
articles from academic and non-profit institutions, which describe the different envi-
ronments in which climate security is discussed. “Security” can refer to protection
of different things by different groups by different means, and no one concept has
dominated security approaches to climate change in the US.

15.2.1 Human Security

Human security exists as a framework for policy toward climate change throughout
the US government, even when not described as such or when developed prior
to Buzan (1991) conceptualisation. The lens is used most commonly when refer-
ring to public health risks, and is employed not only in disaster response agen-
cies (Federal Emergency Management Agency [FEMA]), environmental protection
(Environmental protection Agency [EPA]), or disease control (Centers for Disease
Control [CDC]), but also guides industries such as insurance. It therefore often exists
in the background of many climate security discussions, including at local and state
levels, where pressure to respond to growing risks can be expressed in terms of
potential lives and money lost (Bell et al. 2018).

American antecedents to concepts of human and ecological security were devel-
oped or adopted in the US beginning in the 1960s, and centred on the growing envi-
ronmental movement and ecologists developing concepts of ecological resilience.
Some groups concerned with human health and the environment were important
for early concepts of environmental security, initially in response to atmospheric
testing of nuclear weapons. Work by scientific groups such as Physicians for Social
Responsibility pointed out the contradictions between national security policies and
the well-being of humans and the natural environment (Lyon et al. 1979). Similar
work existed in other countries, including that of dissidents in the USSR.

Within human security, the US had several overlapping foci that included disaster
risk, public health, and sustainable development. Disaster risks related to climate
change have often dominated both media coverage and climate policy discussions,
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both for their visibility and for the economic costs and casualties involved (Sylves
2019). Public health dimensions of climate change have a weaker obvious causality,
especially in light of global pandemics, but have remained in the background as
important ways to measure well-being (Schramm et al. 2020). Sustainable develop-
ment goals, linked more to climate mitigation than adaptation, have not featured
as prominently domestically in the US as in its foreign policy, while the latter
has suffered from inconsistencies from one presidential administration to the next
(Barresi 2020).

The warnings for human security inside the US largely focused on disasters,
particularly after the tropical storm experiences of 2005 (Hurricanes Katrina, Wilma,
and Rita) and 2011-2012 (Irene and Sandy). While the US typically experienced a
wide array of environment-related disasters each year during the last century, from
earthquakes to tornadoes, the concern raised by scientists and politicians alike was the
risk of such events increasing in frequency and/or intensity due to climate change. The
US insurance industry was already reporting increased damages from disasters, and
the US government count rose significantly over time. Counted as events that incurred
more than $1 billion in loss (in adjusted dollars), the US went from 29 such events
in 1908-1989 to 123 in 2010-2019. 2020 alone had 22 such events, not including
the Covid-19 pandemic (NOAA National Centers for Environmental Information
[NCEI] 2022). This affected not just businesses and insurance companies, but federal
and state governments, which often underwrote flood insurance or provided disaster
relief.

Since the 1990s, the US has also defined climate impacts on human security
in terms of public health. The U.S. Centers for Disease Control (CDC), along
with universities and other agencies, began research into human health risks from
increased respiratory and cardiovascular illness, direct injuries from extreme weather
events, premature deaths from shifts in environmental conditions (e.g. extreme heat),
and changes to the incidence and existence of both infectious and water-borne
diseases (Rohr et al. 2011). Being a geographically diverse country, the US had
to divide such risks into regional themes, from a priority on air pollution in large
cities to impacts on mental health in areas of prolonged drought (Centers for Disease
Control 2020). As a vivid example of emerging climate security risks to public
health, in 2016 the United States experienced its first domestic cases of the Zika
virus, a mosquito-borne disease that was particularly dangerous to pregnant women
(Asad/Carpenter 2018). Due a combination of globalisation and changes to climate,
the US began facing the risk of previously eradicated diseases reappearing, such as
dengue fever or malaria (Butterworth et al. 2017). While these risks had long been
identified in US research communities, the actual appearances of tropical diseases
such as Zika produced visible shocks to public perception of climate security risks
(Shope 1991).

The public health aspect of climate change in the United States helped contribute
to a rising concern over climate security as a justice issue (von Lucke et al. 2021).
Environmental justice was already an official concern of government offices like the
Environmental Protection Agency (EPA) prior to 2005, but increasingly the EPA
and its state counterparts saw that climate risks would disproportionately impact
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certain socioeconomic, racial, and gender categories, which were often tied to the
most vulnerable geographic areas. This understanding expanded in the 2010s to
very granular data on how risks of flooding and extreme heat events, for example,
would impact vulnerable groups, and a realisation that both climate mitigation and
adaptation policies could worsen these disparities (Kaswan 2008). While the federal
government had official regulations regarding justice concerns and inclusion of these
into planning, beginning in 2017 these approaches came under concerted pressure
from the White House to curtail considerations of vulnerability and justice in impact
assessments (Sherwin 2019).

Despite shifting considerations of disaster risk, concepts of sustainability were not
common in domestic US politics in a systematic fashion, except in economic/business
terms such as “sustainable yield” (Hey 2012). In this sense the dominant US char-
acterisation of climate security was inseparable from economic security, as dollar
figures for damages tended to lead discussion of how climate could adversely impact
the states or American businesses. Psychological frames for understanding climate
risk persisted in the belief that climate impacts tended to happen far away and to other
people (Leiserowitz 2006). Climate damages were abstract, and US media were long
cautious in drawing connections between events such as Caribbean hurricanes, and
increasing risks from greenhouse gas emissions (Boykoff/Boykoff 2007). By 2020
such narratives had changed dramatically, with both political leaders and news media
drawing explicit links between disasters such as heat waves and wildfires, and how
such risks were intricately tied to climate change dynamics (Fountain 2021).

The US view of climate-related policy toward the rest of the world was predictably
different, and ensured from 2015 onward that UN concepts such as sustainable devel-
opment and sustainable development goals (SDGs) were codified in official policy.
The US State Department, the US Agency for International Development (USAID)
and related agencies offered development assistance that increasingly took climate
changes into account in determining project goals. Shifting away from traditional
economic indicators, for example, a USAID project might instead focus on increasing
sustainability or resilience of an agricultural area, trends that started under Obama but
continued through later administrations (US Agency for International Development
2022).

The US government worked to identify areas overseas where climate impacts
and vulnerability overlapped, perhaps hoping to forestall simply reacting to drought-
related famines, for example (Kim et al. 2017). Under the new Biden administration,
in September 2021 the State Department issued a directive that all US foreign aid
programmes and strategies would be viewed through a lens of climate security and
resilience, further codifying this view in US policy (US State Department 2021).
While the capacity of US embassies and missions to adapt their planning may be in
question, it did signal a significant shift from previous administrations, particularly
that of the Trump presidency. The directive was also meant to bring the US more
in line with UN efforts and discussions, and to set up policy in line with US legal
concepts. These legal conceptions of the environment are critical to understanding
US approaches to climate, and are in some ways unique to the United States, where
protection of ecological systems has an approach of its own.
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15.2.2 Ecological Security

Ecological security differs from human security in that its focus is on the natural
environment rather than the well-being of human communities. While the two are
inextricably linked, the US legal system provides pathways for environmental protec-
tion that treats environmental systems as distinct legal entities, in a sense, and this has
shaped American environmental politics as a result. This means that ecological secu-
rity exists throughout US policy formulation on climate change, often as a bottom-up
pressure from state and local governments to act on climate change internationally.
While the federal government has recently codified several practices for integrating
climate change into, for example, US Agency for International Development (2015)
overseas projects, more general requirements for environmental impacts have existed
since 1970, at least domestically.

The US legal framework for environmental protection, growing out of the envi-
ronmental movement in the 1960s—70s, created surprisingly strong tools for later
development of an ecological framework for climate politics. Federal laws and regu-
lations protect air, water, and large areas of land in the US, with procedural laws
such as the National Environmental Policy Act (US Congress 1969) and Endan-
gered Species Act (US Congress 1973) shaping how decisions are made and where
actions cannot be taken. Crucially, these laws are backed by broad legal standing,
meaning that people and organisations can commonly sue the government for failure
to enforce such laws, even if damages do not directly affect them (Austin 2007).

With similar legislation existing in most states, this has allowed a focus on poten-
tial environmental damages from climate change to exist even separately from human
impacts. Several states, for example, sued Exxon-Mobil, beginning in 2018, alleging
fraud in their communications to shareholders, and knowingly damaging the envi-
ronment through their long-term strategies (Baxendale 2018). Another court case
(Juliana v. US 2017) sued the US government for failing to act on climate change,
and while the case was ultimately dismissed, it follows patterns of earlier challenges
on the basis of public trust and adherence to federal laws such as NEPA and ESA
(Blumm/Wood 2017).

The environmental community in the US therefore has a long history of not just
political activism, but substantive legal action in defining environmental protection
as a common good, even when negative impacts on human populations or economic
system cannot be established. The Endangered Species Act of 1973, for example,
prohibits actions that threaten the viability of those species deemed endangered or
threatened, regardless of how expensive or inconvenient such prohibitions may be
for humans. While climate change actions are diffuse, and one cannot link specific
impacts to discrete actions, it is increasingly be possible to argue against contributing
to public trust risks (accelerating cause) in terms of government action (Schneider
2017). NEPA requires consideration of environmental impacts from any major federal
actions, though what this means in practice can be shaped by presidents and their
executive and cabinet officials.
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Again, ecological impact considerations were downplayed by the White House
under Trump from 2017-2021, with attempts to replace or silence scientific evidence
in the EPA when making impact determinations for regulations such as fuel efficiency
in vehicles (Cornwall 2021; Tollefson 2018). References to climate change were
often removed from government websites and reports, and past government research
on the topic was deleted from the internet (Herrmann 2017). Such actions reflect
long-standing opposition to US environmental laws and regulations on the part of
certain segments of the American political spectrum, as well as a powerful coalition
of business and interest groups (Asadnabizadeh 2019). These actions came in sharp
contrast to the Obama administration (2009—2017), which frequently highlighted
the importance of climate change discussions and science, and kept the topic on the
policy agenda. The US under President Obama was a key negotiator for the 2015
Paris Agreement, which then became a lightning rod during the 2016 presidential
elections (Daugirdas/Mortenson 2017).

Often in US political dialogue, it is difficult to distinguish discussions of climate
security and climate mitigation/adaptation policies. Often, the emphasis is on poten-
tial impacts defined in terms of harm to populations and ecosystems, and this is
seldom linked to forcing reductions in greenhouse gas emissions. Such warnings
may, in the US court system, ultimately lead to changes in behaviour, but are more
subtle than the more visible discussions of climate as a national security concern.
The legalistic nature of the US system also restricts US action abroad at times, and
the 2022 Supreme Court ruling in EPA vs. West Virginia hampers the ability of
the Environmental Protection Agency to enforce greenhouse gas mitigation policies
under legal structures such as the Clean Air Act (Hill/Madeline 2022).

15.2.3 National Security and Climate Change

Use of national security as a climate change lens was first coined by the Australian
professor Jon Barnett in 2003, but the US quickly became a centre for such discus-
sions, starting around 2007, even though the Bush/Cheney White House was not
exactly enamoured of the traction it gained. In Washington, D.C., the national secu-
rity framing is often the most visible way to discuss climate security, perhaps in
part because it has helped to simplify narratives for the media, which has had long
experience in war reporting and analysis. While the Department of Defense’s own
assessments often shied away from discussing violent conflict as an end-point for
climate change, the Pentagon’s interest in shifting logistical, operational and strategic
aspects was often interpreted without nuance as to why they were interested in the
topic.

The first official mention of climate change in the context of security in the US
appeared in the 1991 National Security Strategy, though its inclusion was rather
cursory (Kaufman/Goodman 2021). US military planners had long been sensitive to
the impacts of environmental conditions on operations and logistics, and in many
ways this served as the basis for later framing of the concept. However, insofar
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as climate change was also a highly political issue, the US military and intelligence
communities were reluctant to highlight the issue, particularly if doing so was accom-
panied by (or even strongly implied) significant policy changes (Burnett/Mach 2021).
In some cases, the changes were obvious, and the military reacted whether or not
climate was invoked as a cause, the opening of the Arctic Sea being a prime example.
While largely off-limits to naval vessels during the Cold War, save for Soviet and US
nuclear submarines, the loss of Arctic sea ice has reshaped geopolitical calculations
between the US, Russia, other Arctic nations such as Canada, and newly emerging
naval powers like China (Weingartner/Orttung 2019).

The link between national security and environmental change emerged in the
immediate post-Cold War 1990s, where academics were attempting to reframe secu-
rity studies in general, and began to recognise conflict dynamics that did not just
revolve around the NATO/Warsaw Pact bipolar world. The most highly visible
research centred on the work of Thomas Homer-Dixon (1994) in Canada, whose
research posited that increasing scarcity of resources would lead to increased violence
between and within states. Notably, climate change was not discussed as a factor in
the 1990s, as the key dynamics generally focused on population growth/movement
(Gleditsch/Urdal 2002; Greger 1996). Others cautioned that empirical research did
not support such claims, that environmental crises can lead to cooperation more
often than conflict, and that securitising the environment could lead to even worse
environmental conditions (Conca/Dabelko 2002; Rogers 1997). More critical secu-
rity theorists went farther, explaining that there existed fundamental contradictions
between national security and environmental security, citing global warming as an
example of such reflexive security, where attempts to bolster one form of security
result in harming one’s own citizens (Dalby 1998; Hogenboom et al. 2000).

For its part, while the US Department of Defense (DOD) did create a high-level
position to deal with environmental security in 1993 (Deputy Undersecretary of
Defense), their approach was initially more in line with the ecological security defini-
tion above. Specifically, the emphasis under President Clinton was that DOD needed
to adhere to environmental regulations and be more sensitive to degradation caused
by its operations, at least domestically (US Department of Defense 2000). Occasion-
ally, military strategists such as Butts (1996) did warn of future challenges to national
security writ large, and would mention the key role to be played by peacekeeping
operations. But the larger environmental security debate was largely exhausted by
2000, and after September 2001 was immediately overshadowed by anti-terrorism
policies, and invasions of Afghanistan and then Iraq (Sovacool/Halfon 2007).

A confluence of factors led to climate security appearing in Washington high
politics by 2006-2007. The US military involvement in Afghanistan and Iraq shifted
some professional perceptions of warning intelligence in line with “full spectrum”
intelligence needed for counter-insurgency (COIN) and irregular warfare (IW) opera-
tions, opening space for broader security concepts like human and ecological security
(Wolfberg 2006). The US Army in Iraq, for example, was already linking support for
the insurgency with basic environmental conditions (water, electricity, sewerage) in
urban areas like Sadr City, and realised the importance of both irrigation infrastruc-
ture and structures like the Mosul Dam (Mosher et al. 2008). Notably, the military and
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intelligence communities tended to lead over the US academic community, where
environmental security was still often derided by American political scientists as a
niche field. The urgency of climate change was rarely mentioned in major security
journals, with rare exceptions such as (Busby 2008).

Following 2005, when Hurricanes Katrina, Rita and Wilma hit the Southern Gulf
Coast, impacts on US energy security, community resilience, and increasing warn-
ings over the links between climate change and extreme events were elevated on the
government agenda. Growing concern inside the military and intelligence commu-
nities intersected with greater public concern and media attention. High-visibility
reports were produced by the Center for Naval Analysis (CNA) in 2007, and at the
same time new offices and teams were established inside the US Navy, Department of
Energy, and Central Intelligence Agency, and civilian experts were engaged through
programmes like Minerva (Titley and St. John 2010). Climate change became a topic
of serious discussion among DC and European think tanks, with not only CNA but
the Center for Strategic and International Security (CSIS), Center for New American
Security (CNAS), the American Security Project (ASP), the International Institute
for Strategic Studies (IISS) and E3G in London, Adelphi and Ecologic in Berlin,
the Swedish Defence Research Agency (FOI), the Bangladesh Institute of Peace &
Security Studies (BIPSS), and others jumping into discussions. The motivations,
at least in the US, were not to try to influence UN activities so much as those of
the White House and the US Department of Defense, which was actively including
climate security in its 2010 Quadrennial Defense Review (QDR) (Jayaram/Brisbois
2021).

Other parts of the US government also took note, with large cabinet agencies
such as the Department of Homeland Security, which included offices and services
like the Federal Emergency Management Agency (FEMA) and Coast Guard, starting
to incorporate concepts of climate security into their planning (O’ Sullivan/Ramsay
2015). These moves were largely pragmatic rather than politically-motivated, as the
White House did not openly encourage discussions of climate security until after
Barack Obama took office in early 2009. The US government adoption of climate
security differed in two significant ways from earlier academic discussions, in that
that the focus shifted from overseas and “less developed” countries to impacts on
the domestic US, and the focus shifted more to logistics and operations rather than
conflict. The work from 2006 on provided more concrete frameworks for under-
standing the potential security impacts of climate change, and rather than consider it
as a far-off and ephemeral risk, began using concepts of vulnerability and foresight,
and linked all three security lenses rather than treating them as distinct camps.

By 2017, the US government had developed a concept of climate security that
defined its impacts on national security in terms of risks to human and ecological
systems. While media portrayals of many academic discussions remain focused on
the idea that resource depletion could lead to violent conflict, this framework tended to
be discounted within the Pentagon in favour of human and ecological risks. Although
this might have appeared to be counterintuitive, for the Department of Defense there
was a clear, internal rationality. The US military defined its primary missions in terms
of “warfighting,” not peacekeeping, humanitarian assistance, or disaster response
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(HADR) (Briggs 2012). While the military service branches would undertake such
missions if ordered to do so, sending (for example) the 3rd Marine Expeditionary Unit
to respond to a typhoon in the Philippines, took resources away from the Marines’
primary missions both in terms of time (training) and money (equipment, operations).

At the same time, in the 2010s, the Pentagon increasingly saw environmental
changes as risks to the military’s ability to carry out or support its operations. Whether
this was related to sea level rise degrading ports and airports, the ability or cost of
transporting fuel, increasing risks of infectious zoonotic diseases, extreme weather
events destroying equipment and infrastructure, or any number of combinations of
these, climate changes were affecting the way the military planners assumed under-
lying environmental conditions. Such concepts were introduced in the 2010 Quadren-
nial Defense Review (QDR), and grew in importance even as political winds in DC
shifted (Parthemore/Rogers 2010). Importantly, this was a focus on adaptation. Ideas
of mitigation, or the reduction of greenhouse gas emissions by the military (the US
Department of Defense remains the single largest user of fuel in the world) tended
not to be addressed unless fuel efficiencies were directly linked to costs or opera-
tional risks. Mitigation was generally seen as a political question, and therefore a
potentially dangerous one to address in the US political climate.

The US political environment did still allow discussion of climate change as a
security risk, but the frame encouraged by more conservative planners tended to
emphasise certain key features of the link between climate and security. First, there
was a reemphasis on how shifting environmental conditions could lead to violence
or terrorism, particularly in areas where terrorist groups were known to operate. The
Lake Chad region of central Africa was one such area that received attention both
from the US and European governments, but in large part this was because it coincided
with concern over groups such as Boko Haram (Beng Amboh 2019). US military
and intelligence warnings concerning rising terrorism in these areas did mention
environmental conditions, and linked them to concerns over migration and human
trafficking of people from Africa to Europe. It should be noted that this framing had
existed in the United States since the 1960s, with concerns regarding human “over-
population” leading to mass migration across borders as a key national security risk
(Methmann/Rothe 2014). Long promoted both in conservative and academic circles
by the so-called Tanton Network, the climate migration framing saw migrants per
se as a threat to national security, as opposed to being concerned over the nature of
conditions from which people were fleeing (Normandin and Valles 2015). Climate
security risks in this sense were not to be addressed by climate policies, but by
the literal building of walls along borders and calls for lowering the human popu-
lations of other countries, a popular frame in the US that has existed for decades
(Connelly/Kennedy 1994).

In 2020-2021 the US Air Force and Navy released separate Arctic strategies, and
while it was well known inside the US defence community that climate changes in
the Arctic were the primary motivator for the need for new strategies, neither paper
made any mention of the term climate change. The Air Force strategy document
released in July 2020 struggled to talk around the issue of climate security, refer-
ring to extreme weather and the need for increased domain awareness on long-term
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climate, but carefully avoided the term “climate change” (US Department of the Air
Force 2020). The Navy blueprint, released on January 5, 2021, evaded the termino-
logical issue by referring to “melting ice” and creatively titling the report the “Blue
Arctic,” but the word “climate” appeared not once in the strategy document. Contrast
this with the US Army 2021 strategy for the Arctic which was released after the
Biden inauguration in early 2021, and which placed the environmental changes from
climate change as central to its explanation for strategies, force readiness, training,
and operational/equipment needs. This was especially notable considering the deep
expertise of the Air Force and Navy in the areas of meteorology and oceanography,
and their at times quite outspoken discussion of climate change and security in the
past (US Navy 2010, 2014).

National security frames were also promoted by think tanks in the US, who
continued briefings and reports on climate security even as the White House and
Congress moved away from acknowledgment of climate risks after 2017. The Center
for New American Security, the Center for Strategic and International Studies, the
Center for Climate and Security, the Council on Strategic Risks, the Woodrow Wilson
Center, the American Security Project, the Arctic Institute, the CNA Corporation,
the RAND Corporation and others continued to flag the national security risks of
climate change, often working in close cooperation with researchers outside the US.
Notably, the Center for Climate and Security briefed the UN Security Council in
2017, and has made action at the UNSC an area of emphasis, cooperating with Euro-
pean think tanks and governments. At the same time, experts from across the NGO
spectrum continued to brief Congress on operational and geopolitical risks arising
from climatic changes (Orlove 2017).

15.3 Depoliticising Climate Politics in the US
and in the UNSC

The desire of the US military and intelligence communities to avoid political discus-
sions is another important consideration, because it has constrained linking climate
security to greenhouse gas mitigation or other climate policies, even while the public
and media attempt to connect these ways of understanding. Some issue entrepreneurs
in Washington, DC would link climate security impacts to the need for serious climate
mitigation policies by Congress (e.g. cap-and-trade), but military and intelligence
officers are explicitly prohibited from policy discussions, and climate change has been
a political minefield in US politics. While the Democrats and Republicans were not
always far apart on climate solutions in the 1990s, such politics have become increas-
ingly polarised and have overridden climate security definitions and approaches.
Climate security discussions in the US, therefore, tend to be limited in order to avoid
certain political tripwires: for example, the military rarely discusses greenhouse gas
mitigation policies.



332 C. M. Briggs

In the 2000s, for example, while the military and intelligence communities were
undertaking their first assessments of how climate change would affect national
security, the Bush administration’s approach to climate security at the UNSC was to
emphasise “carbon intensity”, a trade-related concept, arguing that the US produced
more GDP per ton of carbon than countries such as China. This was the line used at
the first UNSC discussion of climate security in 2007, and at similar NATO meet-
ings, where the US government claimed it had no real responsibility for historical
emissions because it was increasing its efficiency over time (Greene 2009).

In 2009 when the climate security discussions turned to the fate of small island
states, the US had a substantive (if sometimes contradictory) interest in US territories
and protectorates in the Pacific and Caribbean, such as potential loss of territory from
sea level rise, and resulting changes to Exclusive Economic Zones (EEZs) (Cannon
2021). Even while the US has never formally ratified the UN Convention on the Law
of the Sea (UNCLOS), the US government has in practice honoured the treaty as
customary law. So, too, has the US supported the UN’s Framework Convention on
Climate Change (UNFCCC) process and scientific research behind the Intergovern-
mental Panel on Climate Change (IPCC) — even during “climate unfriendly”” admin-
istrations, programmes such as the US Global Change Research Program (USGCRP)
and National Science Foundation grants still continued. However, the US remained
relatively neutral in UNSC debates on climate security until 2011, when Ambassador
Rice fully agreed with the German-led proposal to involve the UNSC more fully.
The subsequent UNSC debates experienced perhaps more lukewarm support from
the US through 2015, with the US often abstaining from discussions in support of
climate change linkages to security.

In contrast, the Obama administration emphasised the importance of collective
action to prevent local impacts, using the UN process as a framework even for bilateral
negotiations— most notably with China (Obama 2014). In terms of framing, it is
notable that President Obama’s speeches to the UN consistently focused on human
impacts, from flooding to climate refugees, and never referred to potential national
security impacts (Obama 2009). The national security frame did appear in language
later in his administration (2015), but generally to military audiences. A presidential
memorandum on climate security, directing both domestic and international agencies
to consider national security impacts, was not signed until September 2016, and then
was quickly rescinded by Trump upon taking office a few months later — and then
reinstated in January 2021 (White House 2021). What is notable is that the White
House used differing perspectives to talk to different audiences, with the US holding
back on introducing a national security frame to the UN. Following the 2016 elections,
the US was markedly hostile to UN proposals and threatened to withdraw from the
Paris Agreements (Zhou 2017).
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15.3.1 American Unpredictability and Misinformation

The political period of 2017-2020 under the Trump administration was marked
by political instability in the US, not merely referring to the 2020 election and
its aftermath, but to a political environment notable for frequent crises, scandals,
investigations, policy reversals, and shifts in governance (e.g. GOP loss of control
over the House of Representatives in 2018). It also included a near-constant fog
of mis- and disinformation, and some long-standing conspiracies involving the UN
itself. Agenda 21, while a non-binding action plan grown out of the Rio Earth Summit
of 1992, is in many sectors of the American public considered a cover for a “globalist
takeover” of the US (Cagle 2019).

Many of these developments were accelerations of previous trends; some were
attributable to the political style and actions of the White House under Trump, some
were influenced by outside actors, and the Covid-19 pandemic heightened the sense
of instability. By 2020, the UN conspiracies had interlinked with the pandemic in
the US, with some 20% of Americans believing that UN plans to decrease global
population had resulted in a planned release of Covid-19 (Schaeffer 2020). It was
therefore difficult to generalise about Americans and their views on climate security,
nor was it possible to pin down a unified view within government. In general, however,
the UNSC discussions of climate change did not make headlines inside the US, nor did
the US government highlight them. While the UN Security Council was an important
forum for foreign policy professionals in the US, they were far outnumbered by those
with highly or at least potentially negative views against the body, even at the local
level (Dernbach 2015).

These conspiracies existed at the same time that the American public grew increas-
ingly concerned over the potential impacts of climate change. By 2020, most Amer-
icans believed that the government was not doing enough to protect the environment
and to reduce the risks of climate change, and 63% believed that stricter environ-
mental regulations were worth the cost (although there were significant differences
between Democrats and Republicans) (Funk/Brian 2020). A majority of Ameri-
cans reported witnessing local impacts from climate change, and felt that addressing
climate risks should be a top priority for the US president (Funk/Brian 2020).

The US public remained deeply divided in opinions toward climate change, both
along partisan lines and between different age groups. At least in the US, younger
generations tended to be more worried about climate change impacts, and had more
investment in the environmental justice framing for climate security. While there
were no American analogues to Greta Thunberg, activism and concern over climate
risks have been more evident among younger populations both in and outside of
government, and Congress in particular has been criticised (in both parties) for older
leaders not grasping the long-term and intergenerational aspects of climate security
risks (Hamilton et al. 2019). This helped translate to explicit emphases by the US
government under President Biden on climate change and security, including the
2021 UNSC discussion and the US support for the concept.
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15.3.2 The Trump Administration and Silence Around
Climate Change

Partisan lines in the US have sharpened since 2017, however, with climate denial
being particularly evident among leaders in the Republican Party, including and
perhaps most notably President Trump. With infrastructure and government aid bills
being decried as “socialism”, approaching climate as a security issue is far safer
than tackling more substantive policies that address mitigation, and has a better
chance of overcoming climate denialism. While this denial or dismissal was in the
past (e.g. during the administration of Bush Jr.) linked to the influence of powerful
lobbyists, such as energy companies, increasingly climate change has become a
partisan or ideological identifier, and has become much more politicised than under
previous administrations. Dismissal of potential climate change became viewed in
some circles as a form of loyalty, just as there was intense pressure on conserva-
tive Democrats to accept concerns and growing evidence (Morin-Chassé/Lachapelle
2020). Such characterisations were not intractable, and a significant number of tradi-
tional Republicans began to accept climate security framings and potential risks, a
development that was possibly linked with the US military’s long-standing concern
and its ability to communicate to more conservative groups (Motta et al. 2021).

Climate security has always been a contentious issue in the United States, not
merely for differing perspectives and academic debates, but because the connection
between climate and security implied joining the looming risks of climate change
with the incredibly powerful US national security state. While in the past authors
such as Hartmann (1998) had warned that the US government would use climate
change to expand its political powers or for the Department of Defense to increase
its budget, what was notable following Donald Trump’s 2016 election were the
obvious and severe attempts to erase climate change from any security discussion
(De Pryck/Gemenne 2017). The exceptions to this rule, as discussed below, primarily
deal with terrorism and border issues, but all references to climate change or broader
environmental change were erased from Department of Defense strategy papers in
the period of 2017 to 2020 (Chemnick 2017).



15 Climate Security at the UN and in the United States, 2007-2020: The ... 335

15.4 Post-2017 Reframing & Policy Response

The same contradictions occurred with US policies toward Latin America. While
experts within the US government, in particular agencies such as the US Department
of Defense and the State Department, were concerned over climate impacts on liveli-
hood and links to migration in areas such as Central America, White House policies
officially refused to acknowledge climate change risks and emphasised hard-line US
border protection as the policy solution. This was contradictory in that agencies such
as USAID and the Drug Enforcement Agency (DEA) had long had policies in place
to facilitate high-value, non-narcotic farming, policies that were increasingly at risk
from shifting environmental conditions. With narcotics dealers often land owners in
areas of concern, traditional farmers were increasingly marginalised and forced off
the land (McSweeney et al. 2017).

The US retreat from the Paris Agreement was the most visible climate action
by the US government, although it was not formalised until after the November
2020 election, and then reversed in January 2021. Yet the lack of US leadership on
climate security, including non-cooperation with allies and partners on identifying
and assessing climate risks, was highly significant for the international community.
Many countries took a “wait and see” attitude toward climate security and the US,
hoping that it would return to its earlier stance and work, and lend assistance to smaller
entities in assessment, monitoring, adaptation, and developing strategy. European
Union countries such as Germany and the Netherlands continued valuable work
on climate security, but for countries at risk, such as Bangladesh, cooperation with
the US government was essential for its domain awareness of the potential issues
involved (Personal communication with MGen (ret) Muniruzzaman 2021).

15.4.1 Denial and Disinformation in the US

If climate change is to be considered a crucial aspect of national security, then
attempts to undermine a country’s response to climate mitigation, adaptation, or even
planning would also be potential security threats. Such climate paralysis efforts, or
resilience targeting, have been evident since at least 2009, and in some ways are
rather unique to the American experience of climate security. That is to say, climate
denial is more prominent in the US than most other industrialised nations (perhaps
only Australia is comparable- see Wright et al. 2021), and this makes its policies
particularly vulnerable to outside influence from economic, political, and military
actors (Briggs 2020).

While climate denialism persisted among some parts of the US population, another
trend since 2017 has been a jump from denial of climate change to a form of climate
hopelessness. In other words, as physical evidence of climate change impacts accu-
mulated and more Americans accepted the existence of climate change, some political
discussions shifted directly from denial to discussions of how it was too late to take



336 C. M. Briggs

meaningful mitigation action (Schiffman 2021). The American political polarisation
of climate politics had shifted with the introduction of proposals around a Green New
Deal, the idea promoted by Democratic members of Congress such as Alexandria
Ocasio-Cortez and Bernie Sanders. The Green New Deal, first discussed in the UK
in response to the 2008 financial crash, was introduced to American politics in early
2019, premised on the idea that massive government programmes could both help
avert the climate crisis and be justified on economic grounds (Galvin/Healy 2020).
Opposition to these ideas of large-scale shifts to renewable energy focused largely
on costs, shifting away from earlier opposition strategies that attempted to deny the
existence of climate change in the first place (Morano 2021). In many ways this was
a significant policy shift in the lead-up to the 2020 presidential election, as it moved
the climate security discussion into competing frameworks of how best to respond
to impacts, rather than denying their existence.

The reframing, however, constrained policy choices into those linked with energy
security, reaffirming some of the earlier definitions used by the intelligence and
military agencies. Climate security became even more polarised as a concept in the
US vis-a-vis definitions of energy security, many of which dated back to US foreign
policy since the 1970s. The OPEC oil crisis in that decade was interpreted by many
in the US as defining energy security in terms of abundance and short-term prices,
whether that meant ensuring continuous exports from the Middle East, or continuous
opening of fossil fuel reserves in the domestic US. This view of energy security was
entirely decoupled from climate mitigation, and even contradicted many of the earlier
concerns the Department of Energy had in terms of impacts on oil and gas processing
and transport. This view was reflected in the nearly 100 environmental policies and
regulations that were changed under the Trump administration, including expansion
of oil and gas drilling to offshore areas and previously protected areas such as the
Alaska National Wildlife Reserve (Eilperin/Josh 2019; Friedman 2020).

The US was also dealing with disinformation campaigns concerning climate
science, campaigns that could be traced back decades and fit within larger anti-
science attitudes among many in the country. Domestic purveyors of dis- and misin-
formation could often be traced to specific economic or ideological camps in the
United States, but increasingly security analysts became aware that undermining
US climate response and resilience also had a national security aspect to it. Outside
actors, whether foreign countries, corporations, or criminal/terror networks, were
using climate issues as political wedges in American politics, often via social media.
Such incendiary topics could be used to foster dissent and distrust of the government
and other key institutions, by claiming that the government was lying in identifying
climate risks, and that the science was manufactured, and then providing links to
popular conspiracy theories related to chemtrails, HAARP, George Soros, the United
Nations (Agenda 21), or even the emerging QAnon community (Briggs 2020; Lin
2019). Such campaigns and this anti-science reception only intensified in the US
with the onset of the pandemic in 2020.
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15.5 UN Security Council

The contentious nature of climate politics in the US helped lead to perhaps contradic-
tory policies and communications from the federal government to the United Nations.
The most visible distinctions came between speeches given by Presidents Obama and
Trump at the UN General Assembly, and it was likewise difficult for diplomats to
know what tack the administration would take when dealing with climate security,
development goals, or related issues like refugees. As the refugee link with climate
security suggests, the US had a strong tendency to see security through its own
perspectives of security, not a “global” definition.

Concerns over migrants were a top priority for the Trump administration from
2017, and many of those areas most vulnerable to climate change or climate security
risks were targeted by US policies that restricted the number of refugees who could
apply for asylum, or who were outright banned from travelling to the US. In the case
of Boko Haram, countries such as Chad disengaged from US antiterrorism policies in
reaction to being targeted with a 2017 travel ban. Discussion of climate change was
already off the diplomatic table by this time, but it seemed that even second or third
order effects from climate change were not to be considered on a concrete policy
level if they happened to conflict with higher-level political priorities. So, while the
US was a permanent member of the UN Security Council, and therefore a participant
in discussions concerning Lake Chad and Somalia in 2018-2020, its policies were
to downplay non-traditional areas of security and to acknowledge them only when
they existed in areas of historical conflict. The earlier work of the US in identifying
emerging climate security risks was shelved, with climate experts pressured to leave
agencies such as the State Department (Eilperin et al. 2019).

UN Security Council debates on the subject of climate security have tended to
follow this military security framing as well, focusing largely on the Global South
and lesser-developed countries, with concerns over the potential for violent conflict
(Lucile 2021). Here the mismatch between UNSC discussions and US military plan-
ning is curious. While the UN emphasises the role of peacekeeping and humani-
tarian operations, in the UNSC discussions climate security was raised in terms of
potential conflict in areas such as Africa. The US military, conversely, while always
emphasising “warfighting” as a primary mission, was more concerned with human
security and operational impacts of climate changes, precisely because they wanted
to avoid long-term stability missions where peacekeeping would be a primary objec-
tive. But as with previous lenses, the emphasis for the US was on avoiding security
crises, but not through greenhouse gas mitigation. Those climate policies were not
discussed seriously at the Pentagon, and linking security risks to the Paris Agree-
ment or UNFCCC framework, for example, was seen as too highly political by the
military.

While many of these Trump administration changes to climate policies, including
restrictions on scientific input to decision-making, were overturned by US court
decisions, they were representative of a view that the US government bore no legal
or political responsibility to reduce greenhouse gas emissions or mitigate climate
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change impacts. The rhetoric from the White House was quite explicit, particularly
in reference to the People’s Republic of China. Beyond the claim made by the US
president that climate change was a “hoax” perpetrated by the Chinese government,
the administration cancelled the earlier work of the Obama White House in engaging
with China on climate change agreements and policies (Stern 2020). Such bilateral
negotiations were meant to supplement broader frameworks such as the Paris Agree-
ment, but the Trump White House frequently referred to Chinese trade as “unfair,”
and US conservatives stated that US efforts to mitigate greenhouse gas emissions by
switching to renewable energy would simply put the US economy at further disad-
vantage. Not only were negotiations stopped, but specific tariffs were placed upon
imports of Chinese wind and solar technologies, which had the effect of increasing
renewable energy installation costs in the United States (Pempel 2019).

The Biden administration’s emphasis on climate security is partly continuity from
the earlier Obama administration (of which President Biden had been vice-president)
and partly a response to the climate silence of the Trump administration, but also fits
with the larger vision of Build Back Better legislation, infrastructure investments,
and federal government response to the COVID pandemic. If the government is to
invest in economic recovery, the logic goes, it should be done in a way that favours a
lower-carbon future and the new realities seen in the US of intense drought and heat,
dangerous flooding and storms (e.g. winter tornado outbreaks), all amid pandemic
economic dislocation. When Russia blocked passage of the UNSC resolution on
climate security in December 2021, the US ambassador responded clearly that the
action had “stopped the world’s most important body for maintaining international
peace and security from taking a small, practical and necessary step to combat the
impacts of climate change.” (as quoted in: Hopkins/Stohl 2022). This underlines the
impression that the US could take a more active stance in the climate security debates
at the international level in the future.

15.6 Conclusion

The US approach to climate security has shifted over time, and while relatively
stable in the military and intelligence communities, the government reaction to and
support of UNSC discussions has been highly erratic, depending on the political
winds in Washington, DC. The US has been a leader in climate security concepts
and assessments, but has largely divorced such activity from climate change mitiga-
tion and greenhouse gas reduction discussions, hampering UN efforts for collective
action. It can be said therefore that the United States has warned, but not led any
substantive response, even when the White House supported UNSC discussions and
resolutions in 2021. Instead, domestic polarisation has resulted in climate change
being completely removed from security discussions during the Trump administra-
tion, while the Biden administration has emphasised climate security but may lack
the resources or support of Congress to back up its warnings with shifts in policy
behaviour.
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Even while concerns over the coronavirus dominated news and policy agendas,
climate impacts on the United States did not slow. The US wildfire season was
the third most expensive on record, following 2017 and 2018, with extensive fires
throughout the Western US. Nearly 1.8 million hectares of land was burned in Cali-
fornia alone. Arctic sea ice off the coast of Alaska reached its second lowest extent
ever (only 2012 was worse), continuing a shift in Northern ecosystems and also
changing the geopolitics of the region. The 2020 Atlantic hurricane season produced
30 named storms, the highest on record. The storms were not only more frequent,
but intensified quickly, hurricanes made landfall in the US six times, and overall, $37
billion of damage resulted from the storms. The entire US Caribbean-Atlantic coast,
from Texas to Maine, was under alert for a hurricane or tropical storm at some point
in the year (NOAA National Centers for Environmental Information [NCEI] 2022).

The Biden administration has placed climate security as a key priority, restaffing
the National Security Council, reintroducing climate change in military and diplo-
macy training, and conducting a National Intelligence Estimate (NIE) on potential
impacts. Many companies have also signalled a “new normal” of climate mitigation,
such as US car companies pledging to phase out most gasoline-powered cars by 2035,
moves that did not require federal regulation. These moves come as the US grapples
with record-breaking heat waves and droughts in 2021 and 2022, and with an offi-
cial military withdrawal from Afghanistan, a refocus on national security priorities.
Obvious climate impacts inside the US will force action on the part of the govern-
ment, but the American political environment remains volatile, and US government
policy formulation for climate security will continue to shift as well. What remains
to be seen is whether the US is capable of tackling the large-scale energy and infras-
tructure policies needed for adequate mitigation, or whether piecemeal approaches
to adaptation remain the focus instead.

As Special Presidential Envoy for Climate Change (SPEC), former Secretary of
State John Kerry has opted to take an ““all of the above” approach to climate change at
the international level, emphasising corporate responsibility (First Movers Coalition),
implementation of the Paris Agreement and national-level energy transition plans
(NDCs), and highlighting the security implications of climate change. Some have
criticised this approach as too diluted and lacking a central strategy, perhaps because
incorporating multiple American concepts of climate security can be both confusing
and contradictory. Yetit should also be remembered that US foreign policy, especially
related to climate change policies, cannot make strong commitments without action
from a very fractious Congress. Many initiatives have been left to individual states
and commercial actors to lead (Basseches et al. 2022).

One positive lesson that may emerge from the US experience has been that an
emphasis on a human security lens, and one that does not focus exclusively on
non-industrialised states, may benefit long-term planning in identifying potential
vulnerabilities well in advance. Yet due to the broad nature of human security defini-
tions, it can be difficult for an organisation to identify where such risks pose threats,
particularly if (as with the UN) it takes responsibility for such human and ecological
well-being, rather than attempting to avoid such actions. It may be that the US has
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the resources and perspective to warn institutions such as the UN, but cannot real-
istically be a leader in how to respond or craft appropriate policies outside its own
security community. The United States needs stronger targets for its energy transition
to net zero in order to lead more in the international community, and provide more
consistent messaging regarding its dedication to climate security. As the world’s
largest economy and historic contributor to most greenhouse gases, allowing others
to take the lead on climate change mitigation policies hampers collective efforts, but
in the near future the US may not be able to overcome its domestic obstacles to clear
leadership.
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Chapter 16 ®)
The Climate-Security Nexus in Vietnam: Gzt
Effect on the Pathway to Sustainable
Development

Vo Dao Chi

Abstract This chapter provides an overview of Vietnam’s international and
domestic security approaches, focusing on climate-related concerns through an
examination of the country’s policies and plans. These identified concerns are deemed
a “matter of life” to the nation, posing an existential risk. Securing climate change
solutions is therefore primarily a matter of national development, with an emphasis
on water, food, and human security. Vietnam’s recognition of the climate-security
nexus is primarily associated with the country’s execution of the UN’s Sustainable
Development Goals and a poverty reduction plan, notably in riverine and coastal
areas. The call for involvement and collaboration across all of Vietnam’s governing
entities is important to Vietnam’s response to climate change, which stresses miti-
gation and adaptation to establish and strengthen adaptive mechanisms at both the
national and local levels.

Keywords Climate change + Climate security *+ Vietnam - Sustainable development

16.1 Introduction

Climate change alerts issued by international agencies in the early 1990s might be
regarded as the starting point for discussions in Vietnam over climate and envi-
ronmental risks. These warnings underlined the considerable social and economic
risks and vulnerabilities associated with environmental and climatic change (Asian
Development Bank 2013; Adger 2000). Climate change discussions gained promi-
nence in the late 2000s, owing to Vietnam’s involvement in global climate accords
and the mid-2000s passage of the Strategy for Sustainable Development (Strauch
et al. 2018). While the early debates focused mostly on environmental deterio-
ration, such as water and waste pollution, Vietnam has recently placed a higher
premium on the multifaceted threats posed by climate change to national security.
It has responded by connecting these threats to achieving the Sustainable Develop-
ment Goals and focusing on specific security sectors such as water, food, and human
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security (Ministry of Natural Resources and Environment 2007). This is intimately
associated with non-climate themes, such as poverty, gender equality, social security,
public health, the enhancement of livelihoods, and the protection of natural resources,
particularly climate hotspots such as the Mekong Delta, the Red River Delta, and the
central coast (Government of Vietnam 2015). Therefore, climate security in Vietnam
is most clearly expressed in development and foreign policy discourses. This is partly
explained by Vietnam’s global emergence since the late 1990s, which has increased
the prevalence of climate security framings at the human, national and international
level. This global emergence has compelled Vietnam to pursue comprehensive legis-
lation on climate change issues including forestry (National Assembly of the Socialist
Republic of Vietnam 2004), dykes (National Assembly of the Socialist Republic of
Vietnam 2006), biodiversity (National Assembly of the Socialist Republic of Vietnam
2012), energy (National Assembly of the Socialist Republic of Vietnam 2010), water
resources (National Assembly of the Socialist Republic of Vietnam 2012), disasters
(National Assembly of the Socialist Republic of Vietnam 2013), environment protec-
tion (National Assembly of the Socialist Republic of Vietnam 2014), and meteorology
and hydrology (National Assembly of the Socialist Republic of Vietnam 2015). In this
way, climate change has been officially positioned as a non-traditional security issue
since at least the early 2000s, including a greater range of non-military dimensions,
(namely political, social, and economic stability) as part of the national development
process (Ministry of National Defence 2019, 2009). Specifically, climate change has
been legally determined not only as an internal threat — a “matter of life”” (The Prime
Minister of Vietnam 2008) — but also as a global issue, as underscored in the National
Congress agendas over the past two decades (Dang cong san Viét Nam 2011). Indeed,
climate threats are not exclusive to the Vietnamese national security domain but have
been expressed concurrently with the need for poverty reduction and meeting SDG
targets (The Prime Minister of Vietnam 2011).

This chapter examines Vietnamese climate security within a broad securitisa-
tion paradigm (Diez et al. 2016). The theoretical framework is mostly based on
Hardt et al. (the Introduction of this book) and analyses climate security by distin-
guishing climate change as a threat to certain referent objects in order to distinguish
different security discourses, namely human, national, and international security.
The study is based on primary and secondary sources, including legal documents,
government policies, action plans, and statements by prominent politicians. It is
supplemented by additional academic literature. The prominence of specific climate
security themes associated with these different referent objects provides insight into
Vietnam’s domestic and international approaches to climate security. The different
discourses in climate security emphasise different geographies, development themes,
and specific sectors. These are taken into consideration in order to explore the richness
of climate security perceptions in Vietnam. Furthermore, the chapter also examines
how conventional and non-conventional actors address climate change as a security
issue in Vietnam, to better understand the prevalent climate security discourses and
relevant policies, plans, and institutions. This enables a better understanding of how
Vietnam addresses and manages broader international and domestic security prob-
lems through global and regional governing bodies such as the United Nations (UN),
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United Nations Security Council (UNSC), and the Association of Southeast Asian
Nations (ASEAN).

The chapter is divided into two sections: the first examines how climate change
is regarded as a security threat in Vietnam, focusing on several discourses including
national security, international security, human security, and development. The next
section explores the political and institutional approaches within Vietnam, with a
special emphasis on the country’s position as a non-permanent member of the UNSC.
The chapter ends with a summary of key findings of the normative implications of
Vietnam’s climate security debate.

16.2 Climate Discourse in Vietnam

This chapter draws from this book’s security framework, which emphasises three
fixed security concepts: national, international, and human. National security draws
from a “hard security” logic, collective security stresses ‘“cooperation, peace, and
stability,” and human security highlights affected individuals, vulnerable groups, and
society in interrelated dimensions (Mesjasz 2008: 50; Hardt 2021; Brauch 2008).
Ecological security is not currently a dominant discourse in Vietnam. It is clear
that a coherent conceptualisation of ecological security is critical for leaders who
face conflicting security logics. The following section investigates how Vietnam
frames the implications of climate change in foreign policy and the national security
component.

16.2.1 Climate Change as a Threat to Peace
and International Security

Vietnam’s international security discourse derives from a classic military strategy,
with the stability of the international cooperative order as a key reference point. As
such, it might be viewed as an extension of the Detraz and Betsill (2009) model of
environmental conflict, in which climate change is viewed as an existential danger
to the entire world order (Diez et al. 2016). In this way, the dominant framings of
climate security in Vietnam are focused on confronting and resolving geopolitical and
geoeconomic conflicts, maritime disputes, and natural resource competition among
South East Asian countries (Fetzek et al. 2021). The Vietnamese Ministry of National
Defence has framed a range of concerns such as climate change, natural disasters,
and epidemics as contributing factors to conflicts globally, but particularly in South
East Asia (Ministry of National Defence 2009: 15). The strongly embedded view
is that these developments pose potential and unpredicted risks to “peace, security
and stability and cooperation for development in the region” (Ministry of National
Defence 2019: 11). Climate change exacerbates food, water, and energy insecurity,
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maritime piracy, illegal migration, and transnational crime through sea-level rises,
storms, floods, and salt intrusion (Ministry of National Defence 2019: 11; The Prime
Minister of Vietnam 2008).

Vietnam has identified climate change as a danger to regional and international
peace and security since at least 2009. This is reflected in Vietnamese foreign policy,
which broadly connects resource allocation with sovereignty conflicts (Ministry of
National Defence 2019). Framing food and water disputes as threats to international
peace and security is fundamental to Vietnamese foreign policy considerations. In
particular, it highlights the likelihood of resource-based conflicts across Asia’s mega-
deltas, something also warned about by the United Nations Development Programme
(UNDP) in the Asia-Pacific Human Development Report Background Papers Series
2012/12 (Blondel 2012). However, Vietnam also stresses how climate threats impact
existing collaborations within ASEAN and broader international community partic-
ipation. Accordingly, the development of hydroelectric dams by China and its neigh-
bours (Laos, Cambodia, and Thailand) is considered as a “hot spot”, with underlying
climatic vulnerabilities such as poverty, malnutrition, and hunger fuelling tensions
in the midst of broader regional cooperation (Fetzek et al. 2021; News of Resources
and Environment 2018). This is seen, notably, in the hydro-politics of the Mekong
Delta (Barbu et al. 2007).

Furthermore, both the UN and UNSC have warned that the securitisation of the
South China Sea for oil and fish stocks may lead to violations of sovereignty and
escalating geopolitical tensions between China and other South East Asian countries
(Fetzek etal. 2021; Barbu et al. 2007). The unprecedented challenges associated with
sea-level rises have compounded these existing security risks, resulting in uncertainty
over legal maritime boundaries, adversely affecting exclusive economic zones (Brock
et al. 2021). Take, for instance, how China’s “Nine-dashed line” prevents Vietnam,
Malaysia, and the Philippines from exploring resources in disputed waters, given
China’s demonstrated intention to use force to resolve disputes. This represents the
likelihood of unanticipated conflicts arising as a result of each country’s future energy
growth being accelerated (Fetzek et al. 2021) and ecological responses to climate
change, such as changes in fish distribution, pose an explicit danger to Vietnam’s
energy and fisheries sectors — for example, fish stock migration out of Vietnam’s
Exclusive Economic Zone (EEZ) (Brock et al. 2021; Nguyen 2020).

Consistent with the UN’s original warnings about the Coronavirus threat, Vietnam
quickly positioned the virus as a threat to national security in January 2020, with the
forceful statement of the Prime Ministry explaining, “chéng dich nhu chdng giic”
(fighting the epidemic is fighting the enemy) (The Prime Minister of Vietnam 2020). It
is congruent with the UN’s call for a “generational fight” and with UNSC Resolution
2532, enacted in July 2021, on COVID-19’s impacts as a new danger to international
peace and stability (United Nations Secretary-General 2020; Negri 2021). Vietnam
places a premium on coordinated action, notably between the UNSC and the UN,
to ensure the safety, security, and health of individuals affected by the COVID-19
pandemic (To 2020; Pham 2021). At the regional level, during the 14th Network
of ASEAN Defence and Security Institutions (NADI) meeting, which focused on
ASEAN’s centrality in geopolitical dynamics and emerging security threats, Vietnam
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also identified the COVID-19 pandemic as an emerging threat to people’s liveli-
hoods in the ASEAN nations, and requested new regional security architecture norms
(Kasumawati 2021).

Generally, climate-based threats have been felt most acutely in the country in
terms of the disruption to societal infrastructure, food, water, health, and economic
wellbeing rather than directly affecting military assets. It makes sense then for climate
threats to be seen as threats to society rather than solely to the defence sector (Brock
et al. 2021).

16.2.2 Climate Change as Threat to Development
and Human Security

Vietnam is a single-party state. The Communist Party of Vietnam (CPV) rules
major aspects, including both the national and domestic security concerns (National
Assembly of the Socialist Republic of Vietnam 2013). Since the Doi Moi policy
reform of 1986, Vietnam has also adopted a socialist-oriented market governance
system targeting conventional and non-conventional securities. Drawing since the
mid-2000s on the concept of sustainable development, its national security strategies
have consistently prioritised non-traditional securities, including risk factors threat-
ening the stability of political, social, economic, and other aspects during the develop-
ment process (The National Assembly of the Socialist Republic of Vietnam 2004a).
Thus, it has positioned finance, water, energy, food, climate change, hazards, and
epidemics as defined threats (Ministry of National Defence 2009, 2019). Although
the national security strategies have still emphasised military and political security,
the reconceptualisation of security has extended towards a more human-oriented
approach to addressing threats. Specifically, the Congress Agenda XIII in 2021 high-
lighted the governance of human security as a legislative development to address the
national security of Vietnam (TTXVN 2021). In this sense, the new conceptualisation
of national security in the 21st Century mainly covers political security, social secu-
rity, and human security (The Central Organ of The Communist Party of Vietnam
2021; Nguyen/Nguyen 2021).

Since the National Congress Agenda XIII (2011), Vietnam has recognised climate
change as one of the biggest challenges threatening non-military security, notably
lives and livelihoods (Doan 2017). Accordingly, climate change is most often
connected to concepts of human security, which holds the human as the referent
security object and prioritises vulnerable individuals/communities exposed to climate
stressors (Diez et al. 2016). However, the human security of Vietnamese policies has
been integrated into and embedded alongside national security and social security
(Nguyen/Nguyen 2021).

Vietnam highlights the detrimental effects of climate stressors on livelihoods,
migration, and mobility. As aresult, Vietnam’s climate discourse targets risky regions
(coastal and delta), which are regularly hit by tropical storms, flooding, drought, and
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salt intrusion (The World Bank Group and The Asia Development Bank 2020). This
is because much of the population has settled in such areas and developed their liveli-
hoods, notably in the agricultural and fishing industries, which is prompting internal
migration within in South East Asia, including Vietnam (Miller 2019; Koubi et al.
2016). Although such movement can be observed as “slow-induced migration”, the
language of climate security and migration literature often presents it as being out of
control and highly threatening (McAdam 2010). In this regard, climate change is then
perceived as a threat multiplier to human security through natural resource compe-
tition for livelihoods, which in turn compounds with other ‘soft’” conflict drivers
like inequality and marginalization to fuel conflicts (Daria et al. 2015). Therefore,
climate change is determined by Vietnam to be a “matter of life” and the National
Assembly labels it as a threat to “national strength”, “national competitive capacities”
and “social living” (The Prime Minister of Vietnam 2008). Along with the debate
by the UN on the insufficiency of environmental security in South East Asia in 2002
(Goh 2002), the Ministry of National Defence has acknowledged how environmental
degradation, natural resource security and climate change pose threats to peace and
contribute to instability, insecurity and other challenges, particularly for cooperation
and development, both within Vietnam and in the region more broadly (Ministry of
National Defence 2009, 2019).

Vietnamese climate security is also found in development policy associated with
sustainability. Here, climate change is viewed as arisk to the sustainable development
goals’ (SDGs) gains on poverty and economy development, food and water security,
health, and multi-level inequalities (United Nations Environment Programme 2021).
As a predominantly agrarian country, climate change in Vietnam is strongly asso-
ciated at a policy level with the sustainable development of the country’s economy,
particularly concerning the direct risks posed to the agriculture, fishery, and forestry
sectors, which together constitute nearly 14% of Vietnam’s GDP (Ministry of Natural
Resources and Environment 2007, Vietnam General Statistic Office 2019). The Viet-
namese National Assembly hence considers climate change, as well as disasters and
environmental degradation, as posing direct impacts to national natural resources
and therefore threatening national development gains (The Party Central Committee
XTI 2013). In this way, climate change poses an existential threat to the nation’s
agricultural production on two fronts: productivity and land availability, both of
which are critical for the country’s poverty reduction plan to succeed (The Party
Central Committee XI 2013; Pham et al. 2019). This national strategy has been chal-
lenged, particularly in disaster-prone areas and highland areas, where livelihoods and
main forms of production are strongly tied to natural resources (Communist Party of
Vietnam 2020). Additionally, the UNDP has stressed resource-based conflicts fuelled
by climate stressors in the Asian mega deltas, where Vietnam as an end-user of the
Mekong River Basin is in a vulnerable riparian position when it comes to competition
over water resources for agriculture and fishery, which then impacts national health
(Blondel 2012).

The COVID-19 pandemic further highlights Vietnam’s focus on blending national
security strongly with social security and human security. The compounding chal-
lenges of the COVID-19 pandemic, together with the escalating climate extremes in
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the Mekong Delta and coastline, have compelled Vietnamese governance strategies
to place emphasis on a human-centred approach (Do 2021). In this regard, Prime
Minister Nguyen Xuan Phuc demonstrated to the UN that people are placed at the
centre of political movements, particularly human security, to highlight access to
vaccines and affordable COVID 19 drug treatment (Vietnamese Government 2020).
The “do not leave anyone behind” approach to disaster management is the consis-
tent approach of the Vietnamese government in targeting food security, sustainable
poverty reduction, social security, and livelihood stabilisation. Generally, Vietnam
has recognised and embedded climate change into all aspects of development,
including conventional disaster management and the pursuit of green growth. The
country has instituted mandates for establishing and strengthening the resilience of
local governance, the community, and other actors in society through both mitiga-
tion and adaptation mechanisms (The Prime Minister of Vietnam 2008, 2017; Pang
coOng san Viét Nam 201 1; The Prime Minister of Vietnam 201 1; Ministry of Natural
Resources and Environment 2019).

16.3 The Political and Institutional Responses

The following section explores how climate security is understood/approached in
foreign policy and the different actors and responses and.

16.3.1 Climate Security in Foreign Policy

To tackle global insecurities, Vietnam orients its defence and diplomacy strategy on
the basis of peace-making, equality, and mutual respect through open, multilateral,
and diversified cooperation and contributions to regional and world peace and secu-
rity, including climate security (Ministry of National Defence 2019: 14). Since the
1990s, Vietnam has ratified the United Nations Framework Convention on Climate
Change (UNFCCC), followed by the Kyoto Protocol, the Doha Amendment, the
Paris Agreement, the SENDAI framework, and the 2030 Agenda for Sustainable
Development (Strauch et al. 2018; Vietnam Disaster Management Authority 2018).
Vietnam has continuously enacted legal documents, national plans and actions to
follow international climate agreements. Concerning the 2015 Paris Agreement,
Vietnam submitted to the UN its Nationally Determined Contributions (NDCs) in
2015 and 2020 as a show of strong commitment to greenhouse gas reduction and
adaptation targets (Government of Vietnam 2015; The Socialist Republic of Viet
Nam 2020). The adoption of the Paris Agreement enables a shift in climate gover-
nance towards inclusive cooperation of multi-level governance — one that undertakes
domestic actions at national, regional and local scales (Strauch et al. 2018). There-
fore, the UN plays a critical role in orienting Vietnamese collective responses to
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climate threats and acts as a catalyst for further international cooperation (Strauch
et al. 2018; Ministry of National Defence 2019). Bilateral and multilateral coop-
eration is a key approach in the diplomatic activities of Vietnam, particularly in
disaster management, water security, food security, and human security. This is
expressed acutely through Vietnamese involvement in international platforms such
as the UN, the ASEAN Regional Forum (ARF), Asia-Pacific Economic Coopera-
tion (APEC), The Multinational Communications Interoperability Program (MCIP),
United Nations Office for the Coordination of Humanitarian Affairs (UNOCHA),
and ASEAN along with ASEAN Defence — Military Meeting (ADMM) in particular
(Vietnam Disaster Management Authority 2018; Viet Nam National Committee for
Search and Rescue 2017). In the Mekong Delta and the South China Sea, Vietnam
plays an active and proactive role in mainstreaming climate security into cross-
national water security and human security issues through the inter-governmental
organizations of the Mekong River Commission and ASEAN, particularly in regard
to the escalating tensions in disputed waters. Accordingly, Vietnam prioritises the
trans-national cooperation between ASEAN and China, Japan and Korea (ASEAN
+ 3), and engages with the ASEAN Environment Ministers’ Meetings (AMME) and
enhances cooperation between ASEAN and the United Nations to build data-sharing
platforms and to strengthen adaptive capacities (Nguyen 2021).

16.3.2 Climate Security: Vietnam and UNSC

The above international actions are also aligned within the broader considerations
of UNSC recently, wherein climate change was included amongst seven targets for
Vietnamese actions as a non-permanent member of the UNSC from 2020 to 2021,
following issues such as conflict prevention and preventive diplomacy, as well as
the strengthening of regional organisations and the protection of children in mili-
tary conflicts (Ministry of Foreign Affairs 2019). At the UNSC on 28th July 2020
the Vietnamese representative affirmed the adverse effect of climate change as “a
dangerous threat multiplier” in volatile political and security situations (Pham 2020).
In thisregard, Vietnam has placed a premium on the security challenges of sustainable
development, particularly food and water insecurity, which might result in mass relo-
cation and resource rivalry. As a strong affirmation, in the 2020 UN Arria-Formula
Meeting on climate security co-organised by Vietnam, the Prime Minister of Vietnam
stressed climate change as a cause of conflicts which threaten international security
and peace, through its effects on poverty, inequality, water, and food insecurity (The
Prime Minister of Vietnam 2021). Therefore, as a member of the Security Council, a
strong commitment and duty from Vietnam to all key international legal instruments
regarding climate change was emphasised at the UNSC. These pursuits should be
made in coordination with national governments and regional organisations (The
Prime Minister of Vietnam 2021; Dang 2020). In this regard, a substantial amount of
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active work has been undertaken, with strong messages from the Vietnamese govern-
ment to promote multilateral cooperation, which is coordinated by the UN, particu-
larly regarding the role of ASEAN to enhance knowledge, coordination and resilience
through the ASEAN Joint Response to Climate Change (Pham 2020: 12, Pham 2021).

To address climate security challenges, Vietnam’s representative highlighted the
significance of the UN Security Council in this area, calling for members to respect
“the sovereignty, national ownership, and primary responsibility of States, and act
in line with the specific mandates” (Pham 2020: 12). Vietnam also stressed the
need for improved cooperation between the UN Security Council and all other UN
entities, as well as the significance of the United Nations Framework Convention
on Climate Change and the Paris Agreement as the primary direction for national
and international actions based on mitigation, adaptation, and resilience, particularly
in developing, least-developed, small-island and landlocked countries. Furthermore,
Vietnam has also highlighted the need for better data on, and analysis of, climate-
related security risks in order for the UNSC to prepare for complex situations by,
for example, monitoring the impacts of climate change on peace operations and
peacebuilding efforts (Dang 2020). Within the UN’s recent debate on peacekeeping
operations, Vietnam stressed the preparedness capacity of peacekeepers, including
information, knowledge, facilities, and rectification of resource constraints to counter
emerging threats like COVID-19 (Nhan Dén online 2021).

16.4 Climate Security: Political Response and Actors

Vietnam frames its approach to peace on the basis of national development, where
the stability of political, economic and social dimensions of the state needs to be
ensured. In this way, conventional security has still focused on border disputes in
both territorial and maritime areas, with the current South China Sea disputes seen
as a major threat to the State. However, since the 1986 Do6i M“0i economic reforms,
the Vietnamese government has placed considerable focus on “sustainable develop-
ment” as a conceptual foundation for independence, sovereignty, unity and territorial
integrity (The National Assembly of the Socialist Republic of Vietnam 2004a). The
Vietnamese government also early on recognised and extended the preoccupation
with non-traditional security which was first introduced in the Congress Agenda VIII
(1987) and then reemphasised in the National Defence of Vietnam in 2009 (Doan
2017; Ministry of National Defence 2009). Explicitly, the Vietnamese concept of
security has seen expansion towards non-military dimensions which embrace the
stability of political regimes, society, and then recently also individuals (Do 2021;
Ministry of National Defence 2019; Pham et al. 2019).
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16.4.1 National Legislation on Climate Change

Vietnam has constructed and strengthened its legislative frameworks, institutions, and
resolutions to strengthen its national capacity to respond rapidly to climate stresses.
These strategies include catastrophe risk management, adaptive management, and
climate risk reduction, including management of potential disease outbreaks. The
country has enacted the National Target Programme to Respond to Climate Change
(The Prime Minister of Vietnam 2008) as a foundation to launch the 2011 National
Climate Change Strategy with prioritised projects (The Prime Minister of Vietnam
2011), then the National Action Plan on Climate Change for the periods of 2012—
2020 and 2021-2030 (The Prime Minister of Vietnam 2012, 2020), and the National
Strategy on Environment Protection issued by the Ministry of Natural Resources and
Environment (The Prime Minister of Vietnam 2012), along with the National Strategy
of Green Growth (The Prime Minister of Vietnam 2012). To facilitate national action,
CPV has prioritised active responses to climate change in conjunction with natural
resource and environmental protection (The Party Central Committee XI 2013), and
recently issued the National Action Strategy on Health Adaptation to Climate Change
(Ministry of Health 2018). These measures are complemented by a range of laws,
such as the Law on Water Resources (National Assembly of the Socialist Republic of
Vietnam 2012), Law on Natural Disaster Prevention and Control (National Assembly
of the Socialist Republic of Vietnam 2013), Law of Land (National Assembly of the
Socialist Republic of Vietnam 2013), Law of Environmental Protection (National
Assembly of the Socialist Republic of Vietnam 2014), Law of Meteorology and
Hydrology (National Assembly of the Socialist Republic of Vietnam 2015), and Law
of Natural Resources, Environment of Sea and Islands (National Assembly of the
Socialist Republic of Vietnam 2015). The National Climate Change Strategy empha-
sised climate-related considerations and prioritised strategies for national responses
across all relevant sectors, with the goal of safeguarding the nation’s quality of life,
security, and sustainable development at multiple levels of governance (The Prime
Minister of Vietnam 2011). The National Climate Change Strategy’s primary objec-
tives are food security, energy security, water security, poverty reduction, gender
equality, social security, public health, livelihood enhancement, and the protection
of natural resources (The Prime Minister of Vietnam 2011, Government of Vietnam
2015). Moving forward, the National Action Plan on Climate Change produced in
2020 has placed a premium on developing capacity for climate governance and
community development, including all sectors and important actors, notably in the
infrastructure, construction, and urban development sectors (The Prime Minister of
Vietnam 2020).
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16.4.2 National Defence Force

As a disaster-prone country, disaster management has long been recognised as a non-
military mission of the Vietnamese Ministry of Defence (MoD). The establishment
in 1996 of the National Committee for Search and Rescue of Vietnam is an example
of this recognition (The Prime Minister of Vietnam 1996). The MoD takes a leading
role in search and rescue efforts to ensure the sovereignty of Vietnam’s territory and
performs rescue and damage containment (The Prime Minister of Vietnam 2017). The
Vietnamese army plays a key role in disaster prevention and response, together with
search and rescue activities nationwide (Viet Nam National Committee for Search and
Rescue 2017). The MoD both provides strategic disaster management and planning
to the central government and directly coordinates disaster responses by national
forces (The Vietnamese Government 2020; Viet Nam National Committee for Search
and Rescue 2017). The MoD also prioritises international bilateral and multilateral
cooperation in disaster management and search and rescue activities, together with
the protection of territorial sovereignty, with regional countries and international
organisations, such as ASEAN, ARF, APEC, ADMM+, MCIP, UNOCHA (Viet
Nam National Committee for Search and Rescue 2017).

16.4.3 Intra-Governmental Cooperation

Significant efforts are being made to establish an enabling framework for managing
climate-related issues involving a greater variety of actors, in response to a strong
request for intra-governmental coordination across various Vietnamese agencies.
Multi-level governance enables Vietnam to collaborate across political systems,
acting vertically and horizontally to regulate climate response actions (Strauch et al.
2018).

The military has been a critical actor in climate change responses, although it
is generally not seen as a “governance actor’ in the literature on climate gover-
nance. However, it does have an important role in knowledge production, resource
delivery, and decision-making (Jayaram/Brisbois 2021). Similarly, Vietnam has
largely addressed climate change through democratic civilian mechanisms; however,
the military is always strongly attached to the CPV and the State, so it is difficult to
disentangle them.

Climate governance in Vietnam covers three key domains: disaster response and
rescue, disaster prevention and control, and climate change. The controlling role of
the central government is felt through influential national committees which cover
these domains. The national committees are overseen by the Prime Minister, but
they take a leading role in addressing specific issues and are further supported by
multi-level governmental agencies. Each domain is governed by specific ministries
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which are further supported by other relevant ministries and local governments (see
Fig. 16.1). Within such a system, the role of military actors through the MoD has
been increasingly involved in broader climate governance at multi-level scales. The
MoD has therefore taken a leading role in disaster/incident response and rescue
and occupies an important supporting position within other national committees.
The MoD'’s significant climate role includes addressing territorial disputes. In addi-
tion, through collaboration with the Ministries of Agriculture and Rural Develop-
ment (MARD), Health (MOH), and Natural Resources and Environment (MONRE),
it helps protect food security, human security, and natural resources, respectively
(Ministry of Agriculture and Rural Development and Vietnam Border Guard 2014;
Ministry of Defence and Ministry of Health 2015; Ministry of Defence and Ministry
of Natural Resources and Environment 2015). Finally, the MoD is used as a rapid
response force in dealing with disasters. For instance, it has been active in dealing
with saline intrusion into the freshwater supply and has also dealt with transnational
water security issues together with neighbouring countries, such as China, Laos, and
Cambodia (Nguyen/Nguyen 2018; Tran/Nguyen 2013).

Collaboration and involvement between the MoH and MoD, in particular, have
been increasingly visible in post-disaster recovery and climate-induced health chal-
lenges to provide human security in the form of clean water and environment, and
sanitation, encompassing the health service, training, and communication (Ministry
of Health 2017, 2018). Regarding climate threats to the Mekong Delta of Vietnam,

Prime Minister

National Committees

Birialig Disaster/incident Disaster
response and Preventionand | Climate change
Rescue control

Defence &

Health MoH MoD MARD MoNRE
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Note: MoD: Ministry of Defense; MoH: Ministry of Health; MARD: Ministry of Agriculture and Rural Development;
MoRNE: Ministry of Natural Resources and Environment; MPS: Ministry of Public Security; MolT: Ministry of Industry
and Trade; MT: Ministry of Transport; MIC: Ministry of Information and Communications.

Fig. 16.1 Climate change related security architecture in Vietnam. Source Designed by the author
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MARD, through the Vietnam National Mekong Committee, together with MONRE,
plays a key role in ensuring integrated and coordinated measures in order to enhance
the adaptive capacities and resilience of the agriculture-based economy and local
communities (News of Resources and Environment 2018; Strauch et al. 2018).

Generally, the mandated role of the four ministries is legislated within the three
national committees, reflective of the strong commitment to embed climate change
into all relevant governing actors.

16.4.4 Non-Governmental Actors and their Contributions

The Vietnamese government has engaged with a number of non-governmental actors
on climate change solutions. These non-governmental actors include academic insti-
tutions, corporate sector representatives, foreign development partners, and, more
recently, local communities (Government of Vietnam 2015). Academics have helped
compile important scientific evidence on food security (van Dijk et al. 2013; Tran
etal. 2019), water security (News of Resources and Environment 2018; World Bank
Group 2019), maritime security (Tran/Nguyen 2013; Nguyen/Nguyen 2018) and
environmental security (Shaw 2006). More importantly, Vietnamese civil society is
increasingly influencing the conversation about climate and broader environmental
issues, in partnership with scientists. However, rather than leading and creating
environmental agendas, it adapts to specific challenges by actively participating in
bottom-up actions (Asian Development Bank 2013: 23). It generally focuses on
health, equality, and socioeconomic vulnerability. However, the governance archi-
tecture in Vietnam is primarily top-down, making it difficult to fully involve civil
society, specialists, corporations, or even communities in policymaking (Strauch
et al. 2018). In this sense, scientists and civil society have until now had a limited
influence in policymaking on climate security.

16.5 Conclusion

Aligned with the UNSC’s debates since 2007 on recognising climate threats to secu-
rity, Vietnam has acknowledged climate change as a threat multiplier for both national
and international security since at least 2009 (Nguyen 2021). It also recognises that
security in the country must move towards protecting and enhancing human security.
However, this reconceptualisation is not complete, and human security discourses
are still strongly embedded within frameworks of national security which are set
up address new threats and guarantee the peace and stability of states, society, and
human lives (Nguyen/Nguyen 2021).

Climate change is determined by the government as a “matter of life” (The Prime
Minister of Vietnam 2011). Its impacts are categorised, and responses are largely
framed, according to non-traditional security. The main approach of Vietnam is to
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attach climate implications to the national Sustainable Development Goals and priori-
tise poverty reduction as a matter of human security. Environmental security (specif-
ically water and food) is seen as a societal stressor which possibly fuels national and
transnational resource conflicts, risking peace and international cooperation (The
Prime Minister of Vietnam 2011; Ministry of National Defence 2019).

The recognition of climate threats has been an early concern for the country. It has
used climate threats to frame the protection of national socio-economic structures,
as well as the livelihoods of specifically-affected communities, particularly in the
Mekong Delta, the Red River Delta, and the central coast (Government of Vietnam
2015). In this regard, Vietnam has long taken steps to address climate-induced shocks
and stressors within the country. Internationally, Vietnam heeded the warning from
the United Nations Environment Programme that climate change is fuelling resource
conflicts and tension over access rights and use in Asian mega deltas (Blondel 2012).
Therefore, it has called for multilateral cooperation from the international commu-
nity, particularly emphasising the need for improved cooperation between the UNSC
and all other UN entities. Vietnam demonstrated its strong commitment to interna-
tional legal instruments, and actively supports efforts of the UNSC to address climate
change, particularly the perspective of sustainable development (Pham 2020: 22).

As a one-party state, Vietnam has built top-down governance structures, and yet it
still engages with a diverse range of actors in order to establish and strengthen adap-
tive and responsive processes, most notably through recognising the need for robust
collaboration across governing agencies. Vietnam has developed a strong institu-
tional structure based on multi-level governance, which enables various governing
bodies to collaborate on implementation, knowledge creation, and policy formula-
tion (Strauch et al. 2018). However, the Vietnamese central government remains
fundamentally responsible for addressing both the short- and long-term responses to
climate threats. It organises this responsibility and authority through three national
committees that encompass disaster response, prevention, and mitigation. In this
context, the Vietnamese security apparatus has responded to climate-related catas-
trophes, environmental preservation, and poverty reduction through a range of roles
and collaborations driven by the metaphor of “an army ready to work” (Ministry of
National Defence 2019: 79).

With avowed peace-making at its core, Vietnam’s foreign diplomacy prioritises
multilateral and diverse cooperation to protect global security, including climate secu-
rity. It also focuses a great deal of attention on the potential for regional conflicts in
the South China Sea and Mekong Delta. In these instances, ASEAN and the Mekong
River Commission play a vital role in advocating for an appropriate agreement to
resolve latent insecurity in water and natural resource rivalry between South East
Asian nations and China.

This chapter demonstrated Vietnam’s debate on climate security, which places
sustainable development at the centre of climate discourse, in order to help develop
future issues that must be examined. The dynamics of the climate security concept
should be investigated further through theory—practice analysis to re-examine funda-
mental assumptions in comparison to the actions and practices of involved actors.
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In addition, this aspect highlights the need for more research on climate secu-
rity knowledge to re-evaluate the efficacy of the climate response, as well as the
pathway to determine the severity of the multiple and hitherto undiscovered climate
change-induced threats.
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Abstract This concluding chapter summarizes and reflects upon the findings from
the book, Climate Security in the Anthropocene — Exploring the Approaches of United
Nations Security Council Member-States. It lays out the empirical data found in the
book chapters and presents the book’s three central conclusions: (1) climate change is
a contested and political concept; (2) different states perceive different climate secu-
rity threats; (3) different states employ different responses to climate security threats.
The overriding conclusion is that human security perceptions and human security-
informed policies have largely characterized state responses to climate security to
date. However, this may in fact be changing as new sectors, such as national armed
forces begin to occupy more space and exert more influence on the discussions.
The chapter then reflects on the theoretical and practical implications of these find-
ings, arguing that it is vital to clearly communicate how one understands the term
climate security before advocating for one set of policy prescriptions over another.
The chapter concludes with a commentary on the potential future pathways that
climate security discussions might take as it reaches its current crossroads.
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The aim of this book has been to analyse whether the concept of security has shifted
over time with respect to climate change, and if so, how these shifts have occurred
in state practices. We have thus looked at the central international institution respon-
sible for translating conceptions of security into political practice: the United Nations
Security Council (UNSC) and its permanent and non-permanent member states. A
key example of changing security practices in recent years has been the increasing
number of UNSC debates on the security implications of climate change. Yet, despite
the increasing prominence of climate security' in the UNSC, these debates, discus-
sions, and resolutions have not yet led to an official recognition of climate change as
a threat to security.

This book has provided an empirical analysis of climate security perceptions and
practices in the 15 member-states of the UNSC for the year 2020 (see Fig. 17.1).
Based on these insights, it follows claims from other practitioners and academics
that the UNSC cannot continue to ignore climate change and its multiple, cross-
sectoral, and multi-scalar security implications (Hardt/Viehoff 2020; Hardt 2020,
2021; Scott/Ku 2018; Conca 2019). The book does not conclusively answer how the
UNSC and its member-states should respond to climate change. Instead, the analysis
has presented empirical underpinnings that might help initiate empirically informed
discussions for a better-informed dialogue on climate change and security in theory
and practice.

In the 15 country-specific chapters that preceded this conclusion, the authors
have assessed the different views and practices of the UNSC member states when
it comes to perceiving and institutionalising climate security. The research has been
guided by an overarching analytical framework (the introduction to this book) that
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Fig. 17.1 Geographic spread of UNSC member states 2020. Source Developed by the authors

1'We refer here either to climate security or the climate-security nexus.
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differentiates three concepts of climate security (national security, human security
and ecological security), but which also allows for individual country peculiarities.
The empirical analysis has been carried out by 15 country experts (often from the
respective countries themselves), who have based much of their research on primary
documents and then analysed when and how government ministries and other key
actors have made links between climate change and security. This approach has
allowed us to go beyond discussing the climate-security nexus as a future issue
and instead focus on the practices and perceptions that are already taking place at
international, national, and local scales. Thus, this book has gone beyond theoretical
discussions on the links between security and climate change and instead explores
if and how these links are being made in practice.

The following sections present general conclusions from the preceding chapters.?
They outline the contested and politicised nature of climate security (Section 17.1);
present a comparison of security threat perceptions (Section 17.2); offer an overview
of security responses (Section 17.3); and discuss the implications for theory and
practice (Section 17.4). Ultimately, the entire analysis is anchored in the context of
the ongoing climate emergency (see Box 17.1). We close the book with concluding
remarks and a brief commentary on what the future may hold for climate security
(Section 17.5).

17.1 Climate Security is a Contested and Politicised
Concept

The chapters in this volume clearly show that climate security is a contested concept.
This is noticeable in the deep division between those UNSC permanent members
who view the UNSC as a necessary institution for discussions on climate change
(e.g. the United Kingdom (UK), France and the United States (US) under the Obama
and Biden administrations),® and those who argue against a further securitisation of
the climate (e.g. Russia and China).

Generally, critics emphasise the risks of militarisation, the extension of power
politics to climate change, the duplication of tasks within the UN, the potential to

2 The following UNSC member states descriptions and the comparison between them are based on
the corresponding chapters of this book: Belgium (Orsini, this volume), China (Vuori, this volume),
Dominican Republic (Ovalle, this volume), Estonia (Loik and Jiirgensen, this volume), France
(Esteve, this volume); Germany (von Lucke, this volume), Indonesia (Wicaksana and Santoso, this
volume), Niger (Kalilou, this volume), Russia (Stepanov, this volume), South Africa (Ouweneel and
Simpson, this volume), St. Vincent and the Grenadines (Smith, this volume), Tunisia (Estéve and
Personat, this volume), the UK (Harrington, this volume), the US (Briggs, this volume) and Vietnam
(Vo Dao Chi, this volume). The chapter authors are referred to only the first time mentioned.

3 The US case is peculiar as it showcases to an extreme degree how much impact the Presidential
administration (Obama-Trump-Biden) has on its UNSC position. This position is unique among
the other case studies.
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overrule sovereign decision-making, and inadequate and simplified responses to the
interlinked climate-security threat. These concerns appear throughout almost all the
UNSC debates on the topic since 2007, with major cleavages seen recently in the
case of the UNSC open debate in July 2020 (Permanent Mission of Russia 2020;
Permanent Mission of US 2020; UNSC 2020). In the year 2020, the primary focus
of our book, the sceptics were Russia, China, South Africa, and the United States
(under Trump). These states have often argued that it is the UNFCCC and the Paris
Agreement that are responsible for dealing with climate change, and that the UNSC
has a different mandate and is an inappropriate forum for dealing with the issue. A
further concern is that the available resources and expertise of the UNFCCC and
the UNSC should not overlap (Stepanov, this volume; Vuori, this volume). Other
arguments are that there is not enough scientific evidence to prove the links between
climate change and conflict, that conflict dynamics and causes are country- or region-
specific and that the root causes of conflicts are too complex to label them climate-
driven, even if climate change might be one of the factors (Hardt 2021a).

In 2020, the advocates for including climate change in the UNSC were the UK,
France, Vietnam, Germany, Belgium, Tunisia, St. Vincent and the Grenadines (SVG),
Niger, the Dominican Republic, Indonesia and Estonia. They claimed that climate
change could no longer be ignored, as it heavily impacts different political domains,
including international security (Permanent Representation of the Federal Republic
Germany to the UN 2020). Climate change in this respect is often described by
these states as a threat multiplier, which means that climate change is not a single
identifiable threat, but is a complex phenomenon that exacerbates already-existing
insecurities such as economic inequality, infrastructural problems, or institutions
with weak governance. This notion of climate change as threat multiplier has also
increasingly gained traction across a wide range of research fields and is used in the
Intergovernmental Panel for Climate Change (IPCC) 6th assessment. Thus, advocates
highlight the need to adapt the UNSC to these new threats to security and, as for
example Vietnam points out, to “contribute to the prevention of climate-induced
conflicts and crises” (UNSC 2020: 12).

The debates between sceptics and advocates are often shaped by the possible direc-
tions, tools, and forms of broader security policy. These discussions are complex and
their rationales diverse, because UNSC debates on climate change can include a
vast array of other issues, with many potential effects for national and international
security. They also include various timescales. Finally, they are also influenced by
broader discussions on the responsibilities, capacities, and authority — the very legit-
imacy — of the council, and the lack of reform of the Security Council in a changing
world (Conca 2019).

In this sense, climate security cannot be divorced from the broader political and
strategic relationships that characterise the UNSC, particularly amongst its perma-
nent membership. That said, it would be a mistake to view climate security framings
in binary terms, with states assembling into rudimentary pro or anti securitisation
camps that generally fall along Western and non-Western lines. Doing so would only
prolong the ongoing debates on the issue and would miss the diversity of climate
security frames around the world, anchoring and limiting it primarily to great power
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politics. Instead, the 15 case studies in this book show a great deal of diversity within
and between states over whether to frame climate change as a security issue — and
especially what kind of security issue — and what the climate-security nexus entails
according to their formulations. Across the whole UNSC membership, there is no
uniform understanding of what climate security is, let alone how member-states
might address it.

Despite the ongoing contestation over the nature of the climate-security nexus,
the case studies demonstrate that member-states have increasingly framed climate
change as a security issue both inside the UNSC and outside, at domestic and inter-
national political levels. This trend can be observed at the UNSC, as only three open
debates on the subject took place between 2007 and 2018. Yet, between 2019 and
2021 an additional four open debates occurred, alongside numerous other initia-
tives, such as the creation of the UN Climate Security Mechanism* (introduction
of this book). Across the chapters, however, the institution of the UNSC is seen to
play an important role for states to organise and diffuse the implications of climate
security. Take, for example, the leadup to the 26th Conference of the Parties to the
United Nations Framework Convention on Climate Change in Glasgow, when the
UK positioned climate change as the main theme of its UNSC Presidency in February
2021 (Fillion 2021; Harrington, this volume). For some members seeking election
to a non-permanent seat, such as Germany, climate security became a focal point
of their campaign and their subsequent membership for the years 2019-2020 (von
Lucke, this volume). Niger is another example, as it has played an influential role
in highlighting the connections between climate change and security in the UNSC
through its co-sponsoring of UNSC Resolution 2349 (2017) on the Sahel Region and
the Lake Chad Basin Region (Kalilou, this volume). The resolution describes “the
adverse effects of climate change and ecological changes among other factors on
the stability of the region, including through water scarcity, drought, desertification,
land degradation, and food insecurity, and emphasises the need for adequate risk
assessments and risk management strategies by governments and the United Nations
relating to these factors” (UNSC 2017: 17). As Kalilou (this volume) explains, the
country was able to use its time on the UNSC to take a diplomatic leadership role and
advance its long-standing support of climate security initiatives. The topic has also
recently allowed for several other non-permanent member states (e.g. Sweden, the
Dominican Republic, and Germany) to actively collaborate on the issue after their
period of membership had ended (Permanent Representation of the Federal Republic
Germany to the UN 2020).

This momentum has, however, stalled more recently. A December 2021 draft reso-
lution on integrating climate-related security risk into conflict-prevention strategies,
co-sponsored by Niger and Ireland and supported by more than 110 states within the
UN, was defeated by Russia and India (UNSC 2021). At the time of writing (October
2022), with the exceptions of two Arria Formula Meetings, the topic of climate secu-
rity has not been formally debated or discussed in the UNSC in 2022. This may be

4 At: https://www.unssc.org/news-and-insights/blog/joint-efforts-sustaining-peace-meet-un-cli
mate-security-mechanism (11 October 2022).
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attributed to the December 2021 resolution defeat, as well as the Russian invasion
of Ukraine in February 2022 and the cascading global crises which have emanated
from it, but it is nevertheless a general setback. At the same time, it calls attention
to the fact that the UNSC, despite having not officially recognised climate change
as a security threat, has done so indirectly (Maertens 2021), as several resolutions
limited to specific geographic regions and states include climate change references.’

If we move the focus away from the UNSC, the cases found in this book all demon-
strate an increased national focus on climate security issues over the last decade. This
is perhaps not surprising for some countries such as SVG, the Dominican Republic
and Indonesia, which are all strongly impacted by climate change. We see also that
Russia, which is opposed to discussing climate security in the UNSC, has increas-
ingly framed climate change as a security issue with significant consequences at
a national level. As Stepanov (this volume) explains, despite Russia’s consistent
scepticism over climate securitisation, the country has increasingly emphasised new
climate-induced military risks emerging from a thawing Arctic. For China, climate
change has not been directly tied to its military security, but the country has increas-
ingly deployed security discourse to describe the need for strong national climate
mitigation efforts. China frequently promotes the need to build greater economic,
energy, food, and ecological security in the face of rapid climate change (Vuori, this
volume).

To argue that climate security thus becomes increasingly acknowledged at national
policy level is perhaps an unsurprising finding, given the speed and scale of climatic
changes and the amplification of emergency framings of climate change through
IPCC reports (IPCC 2007, 2014, 2021, 2022) and other declarations by states and
non-state actors (McHugh et al. 2021). Nevertheless, the increased acknowledge-
ment by UNSC member-states signals an important development for researchers and
practitioners seeking to better understand how the discourses and logics of climate
security interact with specific state practices. It indicates that climate change can no
longer be credibly separated from other issues of global politics, as an issue better
left to science to tackle, or framed primarily as a development issue. It also suggests
that states are increasing their use of both traditional and non-traditional security
tools to advance various forms of climate security. This is exemplified by South
Africa, which, as Ouweneel and Simpson (this volume) show, employs a whole-of-
society approach to climate security. This entails the involvement of both private and
public, state and non-state security actors and is indicative of a very broad risk-based
approach to the issue.

5 The resolutions that include references to climate change are focused on the Lake Chad Basin
Region (Resolution 2349), Darfur (Sudan) (UNAMID, Resolution 2429), Somalia (UNSOM, Reso-
lution 2461), Central Africa (MINUSCA, Resolution 2499), Mali (MINUSMA, Resolution 2480)
and the Democratic Republic of the Congo (MONUSCO, Resolution 2502). Some new geographic
regions have been included through the Iraq Resolution 2576 (2021) and the Cyprus Resolution
2587 (2021), although these last two reference climate change but do not clearly name the links to
security.
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All of this has important ramifications, not just for our evolving understanding of
security, but also for the specific actors and practices that are empowered or disem-
powered by such a shift. Some countries, such as the UK (Harrington, this volume)
and the US (Briggs, this volume), have incorporated climate security into their tradi-
tional military and diplomatic sectors, while other countries such as Tunisia (Esteve
and Personat, this volume) and Indonesia (Wicaksana and Santoso, this volume) —
by leveraging human and ecological security frames — accord influence to a diverse
set of non-traditional security actors. Also, Niger (Kalilou, this volume) and SVG
(Smith, this volume) have gained a lot of visibility as being particularly vulnerable
to climate change, thanks to their roles in the UNSC.

Overall, the findings show that climate security, broadly understood, is deeply
contested, both in theory and in practice between states and within the UNSC.

17.2 States Perceive Different Types of Climate Security
Threats

There is a diversity of perceptions regarding the main security threats posed by
climate change, which can range from smaller operational challenges for militaries
to existential threats to states, regions, and even humanity as a whole. All of these
different descriptions were found throughout the analysis of the 15 UNSC member
states.

Though each country’s case is relatively unique in terms of how they view climate
threats, for the sake of brevity they can be arranged into two loose camps: those
that emphasise internal threats from climate change to domestic security and those
that emphasise a more expansive set of threats to both domestic and international
security. Of course, there are instances where the distinction is unclear, and some
countries, such as the UK and the US (under Obama and Biden) that recognise the
transboundary nature of climate change risks, emphasise the hybrid and/or compound
nature of climate threats that easily blur the distinctions between internal and external
threats to human, national, and ecological security.

A select number of permanent and non-permanent members of the UNSC empha-
sise domestic security threats from climate change. These perceptions of domestic
threats vary, however, and may be attributed to each country’s unique historical,
political, geographical, and strategic context. The US focuses on the role of military
forces, infrastructure, and activity and on how climate change affects these. Some
climate change effects, such as sea level rise and extreme weather, are frequently
highlighted as a physical threat to states in terms of territorial integrity and their
populations (e.g. in Russia). There are also knock-on-effects to food security, high-
lighted by SVG, Niger and South Africa; water security, highlighted by Indonesia
and South Africa; and energy security, highlighted by Russia and Tunisia. Russia
references the domestic security implications of a global energy transition. It sees
opportunity in potential transport routes for their greenhouse gas exports across a
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thawing Arctic and views transition away from oil, coal and natural gas as a threat
to its fossil fuel-driven economy and therefore its security, which may partly be
explained by its economic dependence on domestic fossil fuel industries.

For some non-permanent UNSC members, such as the Dominican Republic,
Indonesia, Vietnam, and South Africa, climate security threats are also viewed
primarily in domestic terms via a risk-disaster lens. Ovalle (this volume) explains
how the Dominican Republic views the threats to its domestic physical security, food
systems and infrastructural integrity from changing climatic patterns and extreme
weather events. Ouweneel and Simpson (this volume) argue that the South African
government sees climate change primarily as a threat to its domestic water, food, and
energy security and indirectly how climate impacts on these climate-exposed sectors
might affect domestic or regional insecurity, particularly through cascading effects
of climate impacts on poverty, a just energy transition, and other dimensions of well-
being. Other countries, such as Niger and Tunisia, tend to primarily view climate
change threats in terms of their socio-economic effects (e.g., resource scarcity, spread
of diseases, irregular, migration, etc.), but they also highlight the national security
concerns that might emanate from rapidly deteriorating environmental conditions in
already-vulnerable regions such as the Sahel and the Maghreb. For others, such as
Vietnam, climate change is framed as a matter of life, but this framing is primarily
directed at the domestic level and along non-traditional security lines. As Vo (this
volume) argues, this owes in part to Vietnam’s specific vulnerability to climate disas-
ters and the state’s prioritisation of poverty reduction. In contrast, SVG as a Small
Island Developing States (SIDS) forcefully presents climate change as an existential
threat, facing as it does significant vulnerability from rising seas and extreme weather
(Smith, this volume).

In contrast to countries which emphasise domestic climate security threats, many
Western states such as the US (under Obama and Biden), the UK, Germany, France
(Esteve, this volume), and Belgium (Orsini, this volume), tend to perceive climate
security threats in terms of their foreign policy impacts. States such as Germany have
emphasised especially the impacts of climate change on violent conflict, migration
and the loss of statehood in the case of some SIDS. Other states, such as France, stress
how traditional security sectors can promote dialogue, cooperation and peace in the
climate space (Esteve, this volume). Threats to both human and national security,
such as extreme weather events or food/water insecurity are often placed offshore
— in states and regions viewed as already vulnerable (e.g., the Sahel region, the
SIDS and along the Mekong River) or in geopolitically important and resource-rich
regions such as the Arctic. Nevertheless, these threats that are placed elsewhere often
have indirect effects on those states (e.g. Germany and Belgium) or affect regional
security deemed as of national interest. As Hardt and Viehoff (2020: 106) describe,
the promotion of offshore threats is also being put forward as an indirect effect
and used, for example, to implement domestic environmental and climate policies
(for example Estonia and the UK). Others, such as France, highlight how the state
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might be potentially affected by domestic tensions in this regard, as for example with
references to gilet jaunes protests.

Across the UNSC debates on the topic, we see that the advocates for climate secu-
rity highlight the diverse implications of climate change on conflict, and they often
differentiate between direct and indirect impacts. It is claimed that climate change
can “potentially exacerbate, prolong or contribute to the risk of future conflicts and
instability” (Ten-UNSC-MS, 2020). Or, as Rene Kokk, the Minister of the Environ-
ment of Estonia states during the 2020 UNSC debate, it “intensifies important drivers
of conflict and fragility” (UNSC 2020: 14). Niger highlights in this respect a vicious
cycle between conflict and climate change, given that the local and contextual situ-
ation inhibits adaptation measures to climate change and is therefore in turn more
prone again to conflict (UNSC 2020: 5-6).

It is striking that our findings show an absence — at both the UNSC and at national
policy levels — of security framings that highlight threats to the stability of the Earth
System. In the following quote, the German Foreign Minister Heiko Maas at the
UNSC debate in July 2020 alludes to the broader acknowledgement of Nature but
the threat description deviates from repeated scientific warnings on the implications
of climate change to the Earth system (IPCC 2021; Lenton et al. 2019):

as diplomats and politicians, we tend to think that everything is negotiable. This is also
the underlying idea behind the Security Council: building international consensus. But we
cannot negotiate with nature. The physical, chemical and geographical realities of global
warming will not compromise with us...The fight against climate change should not divide
us. We fight it to save ourselves, and we fight it for the people around the world who are
already facing violence and displacement as a result of climate change. They cannot afford
to wait. The time for diplomatic patience is therefore over. The Security Council cannot
negotiate with the realities of nature. Action is all that counts (UNSC 2020: 13).

In other words, it is very rare for states to use the Earth system as a referent
object of security, and we detect a strong disconnect and growing tension between
political commitments and action on climate change and the urgency and scope of
transformation called for from science (see Box 17.1).

17.3 States have Different Types of Climate Security
Responses — National, Human, and Ecological Security

Across the 15 case studies we can identify a diversity of state actors tasked with
climate security roles, spanning different policy areas (e.g., defence, foreign affairs,
agriculture, development and environment). Our analysis further shows that the
threat descriptions vary within the national level between different institutions and
sectors. As the following Table 17.1 indicates, there is a broad array of ministries
that primarily link climate change to security in their official documents.
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Table 17.1 Climate-security links at domestic policy level of 2020 UNSC member states
Actors and Ministries

Head of Government, Ministry of Interior, of
Ministry of Foreign Ministry of Planning, Health, Disaster Risk
Affairs, Ministry of Environment Economy, Energy, Management

Development Internal Development

Ministry of
Defence/Security
Strategies

Belgium
Dominican Republic
Estonia
China
Germany
France
Indonesia
Niger
Russia
South Africa
SVG
Tunisia
USA

UK

Vietnam

Source Developed by the authors

Together, all the different state ministries and agencies present a complex picture
of the responses provided by governments. It is therefore challenging to come up with
an exhaustive comparison of all the case studies. Some states demonstrate a clear
institutionalisation of climate security, such as in the case of France and its Ecological
Defense Council. It is clear that states emphasise different forms of climate security.
The following section details the conclusions from our analysis on whether states
approach climate security along national, human, or ecological security lines.

First, the chapters show that national security responses are increasingly gaining
importance and becoming tools for handling climate threats. National security
organisations (namely ministries of defence and military institutions) now typi-
cally acknowledge climate change as a threat (or as a threat multiplier) in thirteen
member states, with the exceptions of the Dominican Republic, Tunisia (where no
links were found) and Saint Vincent and the Grenadines (where there is no military)
(Hardt 2020). However, we noticed a trend for providing militarised solutions to pre-
constructed climate-related security issues (migration, terrorism, and armed conflict).
For example, following the rise of migration flows in the Mediterranean in the
2010s and early 2020s and its continuous securitisation in political debates (Lucarelli
et al. 2020), military doctrines call for national security measures against climate-
induced migrations (such as border control) in all the European UNSC member
states: Belgium, Estonia (Loik and Jiirgenson, this volume), France, Germany, and
the United Kingdom. Similar statements are made in South Africa, but other coun-
tries tend to frame climate-induced migrations more as human security matters, and
call for economic development, humanitarian, or climate adaptation policies (for
example in China, SVG, or Tunisia).

The amplification of threats from climate-induced terrorism can be identified in
China, the United States, France, Belgium, Estonia, Niger, and South Africa. In these
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cases, states mostly underline the complementarity of military and humanitarian solu-
tions (in the case of France, in the Sahel region, for example). Disaster response and
rescue are also among the most present national security responses. Vietnam, for
example, has increased the presence of its military in disaster/incident response and
rescue operations, alongside civil security agencies. More broadly, the security of the
national territory in the face of climate threats is a concern in Russia, where natural
catastrophes are represented in national security documents. However, a general trend
of militarisation of the issue was not found there. We see other acknowledgements,
as in the case of South Africa, where the Defence Strategy recognises the existen-
tial threat of climate change as being part of the “most serious threats to humanity”
through, for example, hurricanes, floods and wildfires, and the promotion of well-
being, such as the protection of the environment for future generations (Department
of Defence [DoD] 2014: 13; 2015: 2).

In terms of climate security responses, the traditional national security sector is
establishing expertise on climate change (for example, in France, Germany, and the
US). Most of these countries acknowledge the domestic effects of climate change
to a certain but limited degree. This need for preventive assessment by drawing
from scientific expertise could be interpreted as a trend of riskification of security
(Corry 2012; Esteve 2021). One of the symptoms of riskification is the replace-
ment of traditional security concepts (such as threat and defence) with new ones
like risk and resilience. The difference is important, because, as Corry (2014: 256)
explains, “resilience does not imagine specific scenarios against which defences (or
pre-emptive strikes) must be prepared” but keeps them open. In contrast, the idea
of defence, and in fact pre-emption or preparedness, requires the singling out of a
very particular threat (that is, requires the suspending of uncertainty). In this reading
of riskification from Corry (2012: 246), climate change does not present states with
immediate and direct forms of aggression or harm, at least to the extent that requires
traditional security mobilisation, but instead is perceived as “a second-order security
politics that directs attention to the level of conditions of danger or harm”.

Human security responses appear to be more prevalent than national security
responses across all fifteen UNSC member states. While some countries such as
Tunisia, China, or the Dominican Republic remain cautious when it comes to the
linkage between national security and climate change, they do adopt a human secu-
rity focus. Their climate security responses include mostly non-military, preventive,
and protective measures such as climate planning, scientific assessments, disaster
risk management, and humanitarian and development aid. In the case of Tunisia, for
example, the Ministry of Environment coordinates national climate adaptation plans
and frameworks, where climate security is explicitly mentioned through an agricul-
tural lens in which the livelihood of the people is the main priority (i.e. food secu-
rity). In China, human security responses such as assistance to the local communities
threatened by desertification or sea level rise are often mentioned. In the Dominican
Republic, water and food security are prioritised in public policies, and disaster-risk
management measures are at the core of climate security responses. Climate change
has also been mentioned in the country’s constitution since 2010: “The formulation
and execution, through law, of a plan of territorial ordering that ensures the efficient
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and sustainable use of the natural resources of the Nation, in accordance with the
necessity of adaptation to climate change, is a priority of the State”® (Constitucién
Politica de 1a Reptiblica Dominicana 2010).

All fifteen case studies show how human security perspectives are becoming
mainstreamed in diplomatic exchanges over climate security, with several strong
statements on the matter identified by the authors both within and outside of UNSC
debates. The typical approach here is exemplified by Indonesia, where human security
is put forward both in domestic climate change policies through development and
poverty reduction programmes, and at the international level through the support
given to adaptation plans and strategies in areas where the livelihood of the people
is threatened.

Ecological security responses draw a more complex picture than national and
human security measures. In all countries we found some recognition of the anthro-
pogenic cause of climate change, with the exceptions of Russia and the US (under
Trump). However, as regards mitigation measures, the descriptions are not always
explicitly connected to ecological security narratives. In addition, in the case of the
US, it has been noted that climate security and climate mitigation are sometimes
used interchangeably in policy dialogues. The contemporary ecological discourse
on climate change being a threat to the future of mankind or to the habitability of
the Earth is also mentioned by policy actors in climate security and environmental
policies in, for example, the UK and in France (especially by governmental bodies
in charge of environmental protection and mitigation policies). In Germany, a 1989
parliamentary debate argued that “[t]he threat to the Earth’s atmosphere endangers
life on Earth if the present trend is not fully and comprehensively halted”” (Deutscher
Bundestag 1989: 1).

UNSC member states from the Global South seem to connect ecological security
more specifically to adaptation policies. In the case of Niger and Tunisia, envi-
ronmental restoration and land management programmes are framed as ecological
security measures, as biodiversity loss and climate resilience are constructed as inter-
connected issues. This makes sense given the connectedness of their economies to
the productivity of land. Indonesia offers an interesting combination of human and
ecological security measures through its National Action Plans, where spatial plan-
ning and land use lie at the core of the concerns. Ecological security could also
become a powerful foreign policy discourse in China through its “ecological civilisa-
tion” narrative. As Vuori (this volume) outlines, “ensuring harmony between human
and nature” is a part of “socialism with Chinese characteristics in the new era”, as
is a “holistic approach to national security” that includes elements such as “tradi-
tional and non-traditional security, and China’s own and common security” that aim
to “foster new thinking on common, comprehensive, cooperative, and sustainable
security”8 (Xi 2017: 20-22).

6 Translated from Ana Ovalle (see the chapter on Dominican Republic, this volume).
7 Translated by Franziskus von Lucke (see the chapter on Germany, this volume).
8 Translated from Juha Vuori (see the chapter on China, this volume).
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In terms of how climate security is approached within the UNSC itself, propo-
nents highlight the need for cooperation and multilateral activities throughout the
UN bodies, the need for systemic assessments of how climate change impacts on
security, with a local and context-focused analysis of threats and responses, whereby
sovereignty issues and mandates should be respected. Other initiatives suggested
in the UNSC include mainstreaming climate-related security risks into different
UNSC assessments and decision-making, systematic reporting on climate-related
security risks by the Secretary-General, a climate proofing of UNSC resolutions,
and acquiring institutional support for the UNSC on climate security from a special
Envoy and/or Special Representative and/or from an expert group (suggested by e.g.
Estonia, Germany, SVG, and the UK). These non-militarised/non-traditional security
responses are relatively similar to member-state responses.

However, the depicted responses do not in any ways measure up to the necessary
actions and the urgency for fundamental transformation described by scientists. Greta
Thunberg described the need for action with “I want you to act as you would in a
crisis. I want you to act as if our house is on fire. Because it is.””

17.4 Quo Vadis Climate Security? Critically Exploring
the Practical and Theoretical Implications of Linking
Climate Change to Security

The insights of how the 15 analysed states have perceived and operationalised
responses to climate security allow us to critically discuss some of the advantages and
pitfalls of constructing climate change as a national, human, or ecological security
issue. While this is, on the one hand, of interest in light of the longstanding theoretical
debate on whether the environment and climate change should be securitised or not
(Floyd/Matthew 2013; Floyd 2019), it also has immense practical implications.
The literature on the securitisation of climate change has long been critical when
it comes to constructing climate change as a threat to the national security of states.
Scholars have argued that based on the negative value of security, this might lead
to a militarisation of climate change (Wagner 2008; Hartmann 2010), to a focus
on tackling the short-term (security) symptoms of climate change instead of its
root causes (von Lucke 2020: 227), and might cement outdated, nationalist, and
confrontational conceptions of security that will not be able to cope with the new
challenges of the Anthropocene (Dalby 2014; Chaturvedi/Doyle 2015; Hardt 2018).
However, when we look at the case studies of this book, we find that the practical
picture is much more diverse. In some countries national security perceptions of
climate change have undoubtedly led to increased attention in the defence sector by
military actors and thus to a certain extent focused the attention too much on tackling

° World Economic Forum in Davos, Switzerland on January 25, 2019; at: https:/www.theguardian.
com/environment/2019/jan/25/our-house-is-on-fire-greta-thunberg 1 6-urges-leaders-to-act-on-cli
mate (15 October 2022).


https://www.theguardian.com/environment/2019/jan/25/our-house-is-on-fire-greta-thunberg16-urges-leaders-to-act-on-climate
https://www.theguardian.com/environment/2019/jan/25/our-house-is-on-fire-greta-thunberg16-urges-leaders-to-act-on-climate
https://www.theguardian.com/environment/2019/jan/25/our-house-is-on-fire-greta-thunberg16-urges-leaders-to-act-on-climate

380 J. N. Hardt et al.

symptoms such as preventing violent conflict, migration, or political instability. This
has been the case in the US, where a long-standing national security framing of
climate change has led to an integration of climate change into the planning and
practices of the Pentagon and the wider military. For example, when it comes to
training practices and planning for increased humanitarian missions. The same has
been true for France, and to a lesser extent for Niger, where climate change has been
increasingly integrated into the risk planning of the defence sector concerning armed
violence, migration, or terrorism.

Yet, it also is clear that in many other of the 15 cases, national security has been
understood more broadly. For example, Vietnam and the Dominican Republic have
not systematically deployed narrow national security conceptions of climate change.
There is a notable absence of discussions of military threats or war responses in
their respective defence sectors. Instead, they have largely directed their reactions
to the threats of climate change towards a human-centred approach that first of all
links to concerns about the availability of crucial resources such as water, food,
energy, or disaster response capabilities, and thus eventually to an effective response
of the state. Similarly, countries such as Germany, China, or the UK have largely
avoided explicit national security conceptions and have framed the issue in far more
global terms, and have hence linked it to international security, the UN system or to
safeguarding humanity as a whole. Thus, while still not always thoroughly decou-
pled from its traditional origins, the notion of national security itself is undergoing
profound changes (Trombetta 2008). Some claim that we increasingly see not just
a securitisation of climate change but a climatisation of the security and defence
sector that entails a broadening of traditional understandings of national security
(Oels 2012; Maertens 2021).

The literature — but also political practitioners in the UNSC context — has generally
been more sympathetic when it comes to discussing climate change as a threat to
human security (Oels/von Lucke 2015; Barnett/Adger 2007), which highlights the
positive value of security and aims to secure the basic needs of individuals (United
Nations Development Programme [UNDP] 1994). Authors claim that such a reading
might be able to emancipate and empower especially the poorest and most vulnerable
people who will be affected first and hardest by climate change (Barnett/Adger 2007;
Booth 1991; Scheffran et al. 2012; Floyd 2007). They argue that human security
depictions of climate change can reorient the attention to helping individuals cope
with climate change, and include new actors such as humanitarian NGOs (von Lucke
2020: 230).

Concerning the findings of the 15 country chapters, several cases to some extent
confirm these favourable assumptions. Thus, smaller countries in the Global South
that are heavily affected by the direct physical effects of climate change (e.g. the
Dominican Republic, SVG, Vietnam, South Africa, and Tunisia) have emphasised
the human security implication of climate change for their populations. This has
often particularly influenced domestic responses to climate change. For instance,
it has led to greater attention to the needs and vulnerabilities of individuals, espe-
cially when it comes to food and water (in)security or protection against natural
disasters. It has also helped to permanently anchor concerns for these issues into
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the institutional frameworks of these countries and to gradually broaden formerly
narrow and military-focused national security conceptions. Yet, as the Indonesian
case emphasises, human security-focused policies can lack the proper inclusion of
local perceptions, and by no means guarantee the emancipation and empowerment
of poor populations and those directly affected.

In contrast to the above-described states, where the focus has been on domestic
approaches to dealing with the immediate effects of climate change for their own
populations, in many affluent countries of the Global North (e.g. Germany, the UK
and France), human security-centred threat constructions of climate change have
primarily driven international policies. Based on the — at least until recently — much
lower perceived risks for their own citizens (see Leiserowitz 2005), these countries
have mainly used a human security framing to integrate climate change into their
development efforts or into diplomatic approaches to tackling climate change. A
recurring theme has been advancing disaster risk management, resilience and climate
insurance schemes for the most vulnerable populations in the Global South (e.g. the
chapters on Germany and France, this volume).

While these measures can have positive effects and can support especially-
vulnerable populations, the focus on tackling human security issues in the Global
South has also to some extent been used to absolve these Northern countries from
sufficiently tackling the root causes of climate change and from implementing the
necessary transformations at home (Hardt 2018: 95; von Lucke 2020: 231). In some
ways, it shifts the burden of tackling climate change towards far less responsible
world regions, and at the same time reinforces a problematic hierarchy between
powerful Northern countries and increasingly victimised Southern populations (von
Lucke 2020: 231; Duffield/Waddell 2006). The chapter on SVG in this book exempli-
fies this intrinsic connection between climate (in)security and climate (in)justice and
highlights how climate change can be seen as an aggression from the developed world
aimed at vulnerable countries in the Global South. Thus, in a 2018 UNGA debate the
Prime Minister of SVG, Ralph Gonsalves, complained that: “Major emitters that fail
to set and honour ambitious mitigation pledges are committing a direct act of hostility
against small island developing states” (UNGA 2018), and in 2020 its Ambassador
to the UN made clear that SIDS needed to “be bold and advocate vociferously in the
international arena for climate justice now [...]” (King 2020). Thus, while certainly
broadening discussions, avoiding some of the pitfalls of national security and refo-
cusing the attention on the most vulnerable, human security constructions of climate
security are nevertheless not always unproblematic and often lack a clear focus on
the overall challenges of climate change (see Box 17.1).

Finally, we have also explored the role of ecological security conceptions. With a
view on the literature, such a conception of climate security has often been portrayed
as being better suited to coping with the systemic challenges of the Anthropocene
and as closest to the necessary fundamental changes in our thinking about security
in general (Harrington/Shearing 2017; McDonald 2021; Hardt 2018). Looking at the
country chapters of this book, we see that, overall, ecological security has played a
less central role than national and human security. As the literature points out, this
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may be because it is more difficult to mobilise political support for and attention to
what are understood as soft threats (Hardt 2021) that merely affect ecosystems and
non-humans. Of course, this ignores the growing scientific basis of the fundamental
threats posed by altering the environment and climate (see Box 17.1) and as Hardt
(2021a) states, the re-thinking of the categories of soft and hard threats in politics
needs to be re-visited in the context of the Anthropocene. Thus, while ecological
security conceptions played an important role in Germany in the 1990s and early
2000s for instance, they progressively lost their importance around the mid-2000s,
when attention shifted to human and international security and when the German
Foreign Office increasingly assumed responsibility for climate change and climate
security.

Nevertheless, ecological security conceptions of climate change have played a
role in justifying climate policies in several of the 15 case studies. They contributed
to legitimising progressive climate policies and the far-reaching energy turn in
Germany, and helped accelerate the implementation of the Paris Agreement, the
decarbonisation of the economy and to legitimising the 2021 Climate and Resilience
law in France. Moreover, narratives on global ecological security have played a role
in China’s increasing efforts to become a more responsible force for climate abate-
ment since 2017. Ecological security conceptions have also been linked to combatting
environmental destruction (e.g., desertification) or the protection of natural resources
in Tunisia and the Dominican Republic.

In most of the 15 cases, however, ecological security has not been particularly
influential as a standalone narrative. Instead, political actors have often combined
concerns for the environment or certain ecosystems with human security (or less often
national security) considerations (see the chapters on SVG, Indonesia, Dominican
Republic, or Belgium). Thus, ecological security is often — as for example in the
Belgium case — only the first element or domino piece in an chain of argument that
at its core tries to secure the wellbeing of humans and sometimes nations. Notwith-
standing these limitations, some of the case studies also exemplify the fact that
ecological security might become more relevant again in the future with the real-
isation that in the era of the Anthropocene one cannot separate humans and their
environment. Thus, for example in the UK, ecological security has seen a comeback
in recent years, at least in analysing the discourses of official documents. Issues such
as biodiversity loss have been labelled as a top strategic priority and the continued
altering of the environment by human activity or widespread species extinctions have
been explicitly considered as important threats. Here again, however, the expressed
discourses will need to be measured up with the practice and we did not come across
any transformational initiatives that would match the scientific descriptions.

Comparing the three ideal typical climate security conceptions, the case studies
of this book and the previous discussions at the UNSC show that all use different
and mixed forms of climate security. While generating the most attention (and often
being applied more broadly than the literature feared), national security conceptions
also run the highest risk of focusing too much on tackling only the (security) symp-
toms of climate change and strengthening outdated, and in parts militaristic, security
paradigms (Dumaine 2022). By contrast, a combination of human and ecological
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security conceptions might be better able to heed the Anthropocene’s key lesson —
the unescapable human entanglement with nature — and to aid the much-needed
rethinking of security in political practice. Looking at the problematic distribution of
power in the UNSC and international institutions in general, such a view of climate
security might also be better able to forge a consensus between different states that
often still jealously guard anything related to national security.

17.5 Concluding Remarks and Outlook: Future
Transformation and Implications

This book has aimed to analyse climate security with a focus on the UNSC and specif-
ically on the national approaches of its member-states. We have assessed if and how
the link between climate change and security was included in the national policies and
Security Council contributions of the 2020 member-states of the UNSC. The research
design has aimed to confront some of the main challenges that accompany the climate
security literature and practical discussions arising from it. We have examined the
case studies in reference to (a) the discussions on whether the link exists or not (b) the
difficulties in locating the climate-security nexus because many different (sometimes
contradictory) conceptions and discussions exist; (c) the differences between how
states evaluate and use climate security, and the implications of these differences
with respect to the scientific descriptions of climate change and the Anthropocene.
We believe that answering these questions is vital, given the increasingly alarming
findings from climate scientists on the dire consequences of accelerating climate
change and the rapidly narrowing political window of opportunity to do something
against this development (see Box 17.1).

Box 17.1 The scientific basis of future risk to security in the context of climate
change and the Anthropocene. Source: developed by the authors.

The IPCC (2021) has established that it is unequivocal that human influence has warmed
the atmosphere, ocean and land. Widespread and rapid changes in the atmosphere,
oceans, cryosphere and biosphere have occurred. Global warming records have been
repeatedly broken and extreme weather events have been linked with greater confidence
to rising temperatures (IPCC 2021). Under the Paris Agreement, almost all the coun-
tries of the world committed to “pursue efforts to limit the global average temperature
increase to 1.5°C above pre-industrial” times (UNFCCC 2015). However, unless there
are immediate, rapid and large-scale reductions in greenhouse gas emissions, limiting
warming to close to below 2°C of the global average, will be beyond reach, contrary
to the targets set in the Paris Agreement (IPCC 2021). Current best estimates indicate
that the world will pass 1.5°C of warming somewhere between 2030 and 2035 and
pass 2°C between the early 2040s and the early 2050s (IPCC 2021). There is a one-
in-four chance that the world will exceed 1.5°C for at least one year by 2025 (World
Meteorological Organisation 2019). The consequences of climate change for security
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will be determined by how the climate impacts proxy drivers, such as where energy,
mobility or water are constrained. Compared to other socioeconomic factors, the influ-
ence of climate on conflict is assessed with high confidence by the IPCC at current
warming levels as relatively weak (IPCC 2022). The risk of violent conflict in the near-
term will be driven by multiple dimensions of vulnerability, such as socioeconomic
conditions and governance, more than by climate change (IPCC 2022). However, at
higher global warming levels, impacts of weather and climate extremes, particularly
drought, by increasing vulnerability, will increasingly affect interpersonal (Trisos et al.
2022; Birkmann et al. 2022) and violent intrastate conflict (IPCC 2022). The historical
influence of climate on conflict is judged to be small when compared with dominant
conflict drivers (Mach et al. 2019). It needs to be taken into account that much of the
research on climate security is limited to (parts of) Sub-Saharan Africa, which raises
some concerns about selection bias and generalisability of results (Adams et al. 2018).
There is a lot of evidence linking increased temperatures and drought to conflict risk in
Africa (Trisos et al. 2022; von Uexkull et al. 2016; Linke et al. 2017; Mach et al. 2019).
Agriculturally-dependent and politically-excluded groups are especially vulnerable to
drought-associated conflict risk (Trisos et al. 2022; Birkmann et al. 2022). However,
climate is one of many interacting risk factors, and may explain a small share of total
variation in conflict incidence (Trisos et al. 2022). While climate change may increase
armed conflict risks in certain contexts (Mach et al. 2019), responses to climate change
will be crucial to mitigating these risks (Birkmann et al. 2022).

With reference to the Earth System Sciences and to the context of the Anthropocene,
the understanding of security becomes even broader, as seen in the above-described
foci on the linkages between climate change and conflict, peace and development
(Hardt 2021). The scientific description of Hothouse Earth (Steffen et al. 2018) and
Planetary Boundaries (Rockstrom et al. 2009; Steffen et al. 2015) correlate with secu-
rity conceptions by pointing at how the entire Earth System is highly endangered by
several processes that are caused by or intertwined with human activity. The Hothouse
Earth theory shows how temperature increases caused by human emissions push Earth
towards crossing the planetary threshold. If the trajectory is not corrected in time,
later attempts to redirect or influence the trajectory will fail. Within the projections of
Earth being trapped in an inescapable Hothouse Earth, intrinsic feedback in complex
regional processes will lead to a global cascade of tipping points that will affect the
entire planet (Lenton et al. 2019: 595) causing “serious disruptions to ecosystems,
society, and economics” (Steffen et al. 2018: 1), and leading to a new, less habit-
able, “‘hothouse’ climate state” (Lenton et al. 2019: 594). The “emergency response”
(Lenton et al. 2019: 592) lies in Earth System Stewardship and entails, among other
measures, the cutting and limiting of emissions to 1.5°C. The Planetary Boundaries
concept (Rockstrom et al. 2009; Steffen et al. 2015), broadens the focus from climate
change to a total of nine systemic control variables, among others biodiversity, climate
change, and bio-geochemical cycles, that are each described as being threatened and
pushed to the corresponding thresholds by human activity (Steffen et al. 2015; Rock-
strom et al. 2009). On the basis of these thresholds and a determined scientific data
set the safe operating space for humanity is defined (Rockstrom et al. 2009: 2). In
general, the urgency for action has been recently re-iterated by Lenton et al. (2019)
in “doing the maths” of planetary emergency and by Armstrong McKay et al. (2022)
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who further push the need for action. The re-thinking of security conceptions, policies
and governance within these contexts is thus a fundamental and existential concern.

In response to these major research tasks, the findings of the 15 country cases
and the above reflections showcase many different approaches and initiatives on
climate security at the national level. The clear deployment in practice of many
different forms of climate security shows how obsolete the frequent discussions on
the question of whether links between security and climate change exist in theory and
practice are. What this book has also clearly shown is that the variety of responses
is much broader across geographies and policy domains. It is certainly no longer
solely fixated on the climate-conflict link, which is the traditional and still dominant
link made in the theoretical literature (von Uexkull/Buhaug 2021). These findings
demonstrate the need for further research and a more concerted acknowledgement
of climate-security issues within policy circles.

At the UNSC level, we conclude that an official recognition of climate change
as a threat to security would be an important step to make in the context of the
vast empirics and implications of the climate-security nexus. We further support
the efforts to establish and sustain a productive dialogue on these issues at the UN
level, such as in the Climate Security Mechanism or within the Group of Friends.
However, we also think that it is important to re-direct the discussion away from
a simplistic two-camp typology: those who support and those who oppose climate
security. In fact, there is a multiplicity of existing approaches. Instead of engaging
in more discussion that fight over whether to evaluate climate security either as, “a
magic potion or as a poison” (Hardt 2021a: 5) this variety should be acknowledged
and responded to.

The stark differences in the perceptions and institutional responses in the case
studies underline that to constructively deal with the challenges, it is vital to clearly
communicate how one understands the term climate security. These dialogues need
to be clear in terms of the specific threats emanating from climate change, who
(or what) is threatened, and what actions might counter these threats in a just and
sustainable way. The dynamic framework used in this book that differs between the
three concepts of national, human, and ecological security and which has guided
the 15 chapters might help to orient the discussion. We also hope that the variety
of approaches which have been identified (e.g. how traditional security sectors are
shifting in light of climate threats), might help inspire creative, just, and effective
security responses. Nevertheless, questions of power politics and political bargaining
are crucial to the topic, even if they do not define it. This is clear especially in the
context of the UNSC and the relationship between its non- and permanent member
states. These issues were not assessed in this research as the study design focused
primarily on the alignment and discrepancies amongst the UNSC member states
position and their policies, and future research needs to engage specifically with
the dynamics of power politics (Hardt 2021a). Pushing climate security is often
suspected as serving hidden underlying interests. At the other extreme, attempts to
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depoliticise the climate-security nexus should be treated with caution (Ide 2020) and
further research should engage with these questions.

Projections into the future are as always problematic, but it has to be stated that
fifteen years after the first climate security debate occurred at the UNSC, any collec-
tive understanding of its meanings and dynamics remain elusive. It can however be
stated that, in spite of the changing constellations of the UNSC, a certain repeating
pattern of the proponent states in the UNSC can be detected. There seems to be an
emerging trend of recognition of the security implications of climate change in the
USNC (the introduction, this volume) that could be interpreted as being close to an
official recognition, especially if we take into account the multiple acknowledgments
at the national political level and in the indirect recognition of several UNSC resolu-
tions (Hardt 2021a; Maertens 2021). In contrast, however, the December 2021 veto of
the draft climate security resolution at the UNSC, together with the Russian invasion
of Ukraine, has generated new spoiler dynamics and should be seen as an important
revision to the broader trend of climate security. At the same time, we have seen how
changes of government (see the US case of Obama-Trump-Biden administrations)
and changing UNSC member state constellations can greatly influence its behaviour.
One glimmer of hope may be that states are highly likely to continue developing and
deploying a variety of climate security frames, both within and outside the UNSC.

This book demonstrates just how dynamic and vast the issue of climate security
is. Yet it needs to be stressed that in comparison to other topics climate security still
plays a very minor role. Clearly this marginalisation does not measure up in any way
with the issue’s relevance. The issue presents significant threats to states (e.g. SVG,
Dominican Republic) in the short term, the wider community of states in the longer
term, and even to all living and future beings who are dependent upon a stable Earth
System. Despite the scientific consensus that humanity faces an unpreceded existen-
tial threat (see Box 17.1), the responses are mainly limited to forms of incremental
climate politics (such as climate adaptation and mitigation). This being said, we must
acknowledge that our research was based on and thus limited to official sources. A
future research project might evaluate in starker terms the quality of responses. It
is very likely they will find further worrying results that show a wide discrepancy
between words and action. Already within this limited research design, we have seen
that the much needed changes are not in sight.

An important impediment to note is that, as we have seen throughout the case
studies and the debates in the UNSC, the major focus on war and peace is currently
very unlikely to change, and, like many others, we state that the UNSC is not equipped
to respond to these profound existential threats, nor does it have the scientific capacity
in its current shape (Conca 2019). We furthermore state that a transformative funda-
mental change to the UNSC and of the meaning and politics of security in the face
of the threat dimensions connected to climate change demanded by the scientific
assessments is currently not in sight.

A creative focus on future (and past) generations, or on expanding the agency
of acutely threatened populations to include both human and non-human beings, or
articulating a plan to secure the Earth system outside of techno-utopian geoengi-
neering schemes, requires a totally different kind of politics. Among the case studies
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there are barely any mentions of different referent objects such as future generations
or on the climate vulnerable/threatened, nor was the term Anthropocene mentioned
in the UNSC documents and debates (Maertens/Hardt 2021: 53). The groundwork
for this type of politics — the building of a deeper socio-ecological consciousness —
seems perilously absent at the official level. Directly connected hereto is the fact that
the institutional gaps in governance systems reaching from national level to the UN
system, especially as regards the discussion between the UNSC and the UNFCCC
on how to address existential security threats in the context of the Anthropocene,
also require urgent future research (Hardt 2021a). Securing something akin to the
Earth System would need a totally different kind of politics and a much deeper
understanding of the intertwined socio-ecological consciousness and the context-
depending political nature of climate change. This is not an easy sell at the UNSC
or in ministerial meeting rooms.

Throughout the analysis, we also observed that references to science are often very
minor or missing completely. In this context, it is noteworthy that all UNSC member
states (whether opponents or not) agree on the need for more scientific research on
the links between climate change and security and at the same time acknowledge
(also through the established UNSC resolutions), to a certain degree, effects on some
geographies and local contexts. However, the literature on the topic of climate and
security that has been growing since the 1970s (introduction, this volume) is not
mentioned. The more recent Earth System Science data has also not yet found its
way into the UNSC debates and is seldom mentioned in domestic security documents.
The questions over how and why this heavy knowledge gap exists and on how it can be
overcome will also have to be addressed in future research. This existing disconnect
between the scientific research on climate change and its security implications (see
Box 17.1) and political decision makers is of tremendous importance and needs to
be addressed explicitly in the future. This is one out of many important steps in order
to advance political responses that are up to the challenge presented by ecological
security in the Anthropocene. We hope that this book can contribute to unveil some
of the problems/implications and future tasks and open up the necessary dialogue
about the future of climate security in theory and practice and might inspire urgently
needed creative responses, needed for Future.
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