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1 Gender, intersectionality
and institutions

Annica Kronsell and
Gunnhildur Lily Magnusdottir

Introduction

Climate change is one of the main security challenges of the 21st century and
a growing concern among the public, politicians and civil societies around the
globe. Climate objectives that have been agreed upon globally and nationally
require substantial changes in most societal sectors and call for broad societal
engagement. Proposed strategies tend to focus on technical and economic solu-
tions, while research stresses the importance of social inclusion to achieve a
climate transition in line with current sustainability goals. Political and admin-
istrative institutions at different levels, i.e. international organisations, the EU
Commission and its directorates, national, regional, as well as municipal govern-
ments and administrations, are authoritative key actors in climate policy-mak-
ing. However, there are often shortcomings in their climate policy-making, most
prominently their prevalent focus on technical innovations and economic incen-
tives, and the lack of attention to social dimensions. There are important social
differences that deserve recognition and this book will address this lack by pro-
viding gender and intersectional perspectives on climate policy and institutions.

Research shows how greenhouse gas emissions, vulnerability to impacts and
political participation vary considerably across the population, according to gen-
der, race, class, age, geography and other intersectional factors (IPCC, 2014;
Kaijser and Kronsell, 2014; Djoudi et al., 2016; Alber et al., 2017; Buckingham
and Le Masson, 2017, pp. 3-5). Recognition of social differences needs to inform
climate policy and the incorporation of the UN’s Sustainable Development
Goals provides an impetus. If social differences are left unattended to, climate
policy will likely reinforce existing inequalities, but it will also risk overlooking
differential effects and ending up becoming ineffective and give rise to protests
among groups who feel unjustifiably challenged by climate policies and decisions.

Research on climate institutions in industrialised states — in the Global North
— indicates a lack of knowledge among policy-makers on social differences and
how to include climate-relevant social factors into climate objectives, such as in
governmental agencies in Scandinavian countries and in the EU Commission’s
Climate Action Directorate (Allwood, 2014; Magnusdottir and Kronsell, 2015,
2016; Buckingham and Le Masson, 2017). There is clearly a need for more

DOI: 10.4324/9781003052821-1


https://doi.org/10.4324/9781003052821

2 Kronsell and Magnusdottir

knowledge on how social equity, equality and justice issues are and can be included
in climate policy-making. In turn, this requires more knowledge about how social
differences are relevant to the policy fields that are most significant for realising
climate objectives, going beyond the environmental sector to include transport,
energy, industry, building, land use and waste, sectors where activities that lead to
carbon emissions are carried out. Thus, climate institutions in industrialised states
are the primary focus of the book. Climate institutions can be narrowly defined as
governing bodies at different levels, such as global and regional intergovernmen-
tal organisations as well as state and local authorities. Inspired by institutionalist
scholarship, the concept institution does not merely refer to formal aspects but
includes the people, i.e. climate policy-makers and, most importantly, we include
the norms, rules and practices of the governing climate bodies in our definition of
climate institutions (March and Olsen, 1989; Mackay et al., 2010).

Gender analysis, developed from feminist theory, is the theoretical starting
point of the book but an intersectional approach increases our understanding
‘that there are different ways in which different women and men are affected by
and relate to climate change, mediated by power structures which they experi-
ence differently’ (Buckingham and LeMasson, 2017, p. 5). Intersectionality has
been recognised in the broader feminist environmental literature as a useful tool
to analyse ‘capitalism, rationalist science, colonialism, racism, (hetero) sexism
and speciesism’ (MacGregor, 2017, pp. 1-2). Feminist intersectional research
on climate change has to a large extent focused on developing states, and on
the violence of climate events, storms, hurricanes, fires and on gendered vulner-
abilities of such climate change events (Kinnvall and Rydstrom, 2019). While
such research is relevant and highlights the serious effects of climate change,
our work zooms in on industrialised states and on how their formal and informal
climate institutions shape and develop their climate strategies. For one, this is
because the industrialised countries need to reduce their carbon emissions dras-
tically and do so with increasing urgency (UNFCCC, 2015). Second, climate
policies developed in rich industrialised countries tend to become normative for
other countries that then follow suit (Sommerer and Lim, 2016; Griffin Cohen,
2017; Tobin, 2017). Third, rich industrialised countries, e.g., in Europe and
North America, are interesting since they have developed welfare systems and
the resources needed to become green decarbonised states (Duit et al., 2016).
Moreover, as shown in previous studies, equality and social issues, the diversity
of the public and their various needs and behavioural patterns, such as transport
behaviour of different groups, have not been sufficiently recognised by industrial-
ised states (Allwood, 2014; Magnusdottir and Kronsell, 2015, 2016; Alber et al.,
2017; Buckingham and Kulcur, 2017).

Accordingly, the overall aim of the book is to explore if and how climate
institutions in industrialised states work with recognition and understanding of
social differences in climate policy-making. We argue that the focus on climate
institutions is important since they not only develop strategies and policies, but
they also produce power relations, for example, by distributing resources such as
through strategies for a green economy. Climate institutions also affect power
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relations by promoting specific norms and values such as ecological modernisa-
tion and by including specific types of knowledge only, for example by privi-
leging technical knowledge. The different chapters of this book investigate
policy-making in climate institutions and the role of informal institutions and
norms, from the perspective of power related to gender and other intersecting
social factors. We start by discussing the international institution of the United
Nations Framework Convention on Climate Change (UNFCCC), because its
norms established through international negotiations are significant as part of
the norms that guide policies. All the institutions discussed in this book adhere
and relate to the UNFCCC regime (see further in chapter two, this volume). The
regime has become normative at national, as well as local levels, and in different
sectors in many industrialised states. The existence of climate norms at multi-
ple levels and within different governmental or sector institutions, is evident in
chapters both focusing on intergovernmental organisations, such as the UN and
the EU as well as state and local authorities. As we are highly concerned with
what the enactment of relevant norms like climate emission targets imply for
gender equality, equity and justice, we investigate several different institutions
where the actions required from climate agreements take place. In studying these
and other relevant institutions the book explores and addresses the following two
important questions:

What are the main institutional challenges and barriers to the inclu-
sion of climate relevant social factors and in particular gender in climate
policy-making?

What and where are the main opportunities to advance gender equality,
equity and social justice within climate institutions?

Our main ambition is to study climate institutions, which makes feminist insti-
tutional theory a particularly relevant frame. Below we outline how institutional
approaches combined with gender and intersectional perspectives can contrib-
ute to further an understanding of power relations within climate institutions in
industrialised states and thereby highlight the challenges and opportunities for
advancing gender equality, equity and social justice.

Representation in climate policy-making

How gender and other social categories are represented in climate institutions is
important for discussions of inclusive climate strategies. If gender representation is
imbalanced in climate authorities it can be a sign of an ill-functioning democracy
or a democratic deficit, preventing the development of inclusive and gendered
climate policies. Drawing on Anne Philip’s (1995) politics of presence, two main
categories of representation have been developed, descriptive and substantive
redundant (Lovenduski, 2005; Chaney, 2012). Descriptive representation relates
to the number of women and men who can influence policy-making, that is,
the relationship and balance between males and females in political institutions
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(Wingnerud, 2009, p. 53). When women are represented in greater numbers it
is often the result of formal or informal quotas (Dahlerup and Leyenaar, 2013).
Gender equity guidelines aim for a balance between male and female bodies,
falling within the 40-60% range and qualify descriptive representation with the
argument that the presence of only a few women in politics will not make a
real difference (Lovenduski, 2005). Instead, it is argued that a certain number
of women, a critical mass, must be present in order for their actions to produce
substantial effects (Dahlerup, 1988, 2006). Concepts like critical mass and mech-
anisms involving gender quotas have helped to establish a growing female pres-
ence in politics and policy-making but can be problematic when reduced to mere
numbers. Based on a democratic ethos as the baseline, representation should be
inclusive and reflect the citizenry. Here, we broaden the perspective to include
other climate-relevant social categories that intersect with gender, when analys-
ing what kind of knowledge is included or excluded, and which voices are repre-
sented in the policy-making process.

Feminists have argued that rather than looking at numbers, it is critical acts
— action that makes a difference — that matters. This is tricky as it is linked to
the question of whether women will make a difference or not, once they have
been included in the polity and often there is an idea that they will, although
this is seldom explicit (Dahlerup, 2006; Mushaben, 2012). Normally, it is based
on some vague idea of a certain difference between men and women acquired
through diverse life experiences and conditions, hence, leading to expectations
that they bring into policy, diverse interests, knowledge and perspectives. When
we move beyond the gender binary and include other social categories in the
discussion about substantive representation, the idea of what additional quali-
ties the experiences of these groups will bring to institutions becomes even more
complicated. Hence, we suggest that it suffices to argue for social inclusion on
the basis of democratic rights and social justice. The degree of representation for
women and other social groups will remain a pertinent issue also for the chapters
in this book, not least due to the rather extreme conditions of male dominance
exemplified in the different sectors, i.e. transport, energy, building or the ‘green
economy’, which are taking on climate mitigation challenges.

Beyond this, we are mostly interested in critical climate acts. What are some
of those critical acts that policy-makers and civil servants can perform in order
to elicit change? Gender mainstreaming is a strategy endorsed in the EU (since
1996) and by many institutions of its member states, which pushes the work with
gender issues beyond adding women. It rests on the idea that most activities have
a gender dimension found in the underlying norms of institutions (Woodward,
2003; Kantola, 2010; Lowndes, 2020). The strategy is to ‘mainstream’ women’s
experiences and needs by incorporating gender perspectives into all policy areas,
at all stages, at all levels. Gender experts are often assigned the task of gender
mainstreaming (Ferguson, 2015; Bustelo et al., 2016). Gender experts and advi-
sors have a particular role in the institutions and are assumed to have specific
knowledge of gender relations. They may perform critical acts. The concept fem-
ocrats, captures the more transformational aspect of such critical acts as it names
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feminist civil servants, inspired by feminist movements, who work to further
gender and feminist concerns within government and administrative institutions
(Eisenstein, 1996; Yeatman, 2020). Similarly, green activists within administra-
tions perform in the same way on the basis of their dedication to environmen-
tal concerns (Hysing and Olsson, 2017). A related concept is that of ‘outsiders
within’ originally from black feminist theory. Patricia Hill Collins (1986) points
to the importance of individual actors in policy development and how they can
bring in new and alternative perspective and knowledge on, for example, gender
and race to climate policy-making from their positions as ‘others’. These questions
about if and how an increased number of female policy-makers in climate institu-
tions and in climate-relevant sectors matters are addressed in various chapters.

Path dependence in climate institutions

Feminist institutionalism argues that it is important for feminist scholars to study
institutions because they organise power inequalities through formal as well as
informal rules and practices (Mackay et al., 2010; Krook and Mackay, 2011;
Ljungholm, 2017; Miller, 2020). Through historical processes, power inequali-
ties become deeply embedded in organisations and are reinforced over time and
the resulting institutional arrangements then steer or guide political actions
(Pierson, 2004, p. 11). Institutions tend to have particular ‘pattern-bound’ effects
over time, caused by locking into place certain rules and norms of behaviour
which also give institutions resilience (Krook and Mackay, 2011; Waylen, 2014;
Lowndes, 2020). This explains why historically derived notions of gender tend to
persist. Path dependence makes institutions ‘sticky’ and opportunities for innova-
tion and change are thereby constrained by previous choices (Kenny, 2007, p. 93;
Miller, 2020). In line with this historical institutional perspective, climate insti-
tutions can be viewed as path-dependent when it comes to both gender recogni-
tion and the acknowledgement of other intersecting social factors such as class,
ethnicity, age, location and education. The stickiness or path dependence of cli-
mate institutions that have significance here is related to how climate change
was originally put on the global agenda as a highly scientific, elitist, technical and
masculinised issue, privileging mainly the natural science community to define
the problem, thus downplaying and making irrelevant social interpretations
(Skutsch, 2000; Hemmati and Rohr, 2009). In their study of the Commission
Directorate-General for Climate Action, Magnusdottir and Kronsell (2016)
concluded that the existing power order was reproduced within a new institu-
tional environment —in the then newly established DG Climate Action of the
Commission — where path dependence meant that policy-makers in DG Climate
Action largely accepted and adapted to the established masculinised institutional
environment in which EU climate policies were formulated.

Path dependence often has to do with normalisation, for example of mascu-
linity and of gender binaries. Normalisation reproduces power through simple
everyday acts that are perceived as normal and it does not require overt strug-
gles (Kronsell, 2016). From the lens of feminist institutionalism, institutional
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practices are based on a logic that may make the inclusion of gender and other
intersecting social factors appear less appropriate and less desirable. It builds on
March and Olsen’s (1989, pp. 21-38, p. 161) ideas about how institutions are
reproduced through patterns of action in a ‘logic of appropriateness’. The logic is
that individual policy-makers follow embedded rules and routines, according to
what is appropriate for their social and professional role and individual identity.
Feminist institutionalists coined the more specific ‘gendered logic of appropriate-
ness’, which: ‘prescribes (as well as proscribes) acceptable masculine and femi-
nine forms of behaviour, rules and values for men and women within institutions’
(Chappell and Waylen, 2013, p. 601). Accordingly, it is not the individual inter-
est or personality of political actors in climate institutions that is important but
how individuals give their actions meaning. What will be considered appropri-
ate in any given situation is not trivial. ‘Actions are fitted to situations by their
appropriateness within a conception of identity’ (March and Olsen, 1989, p. 38).
The outcomes of these institutional practices, thus the actual climate actions,
policies and the included parameters, aspects, issues and knowledge, depend on
the role expectations of individual policy-makers and how they make their role
meaningful. If climate policy-making is taking place in the energy, environment
or transport agencies, as is the case in most industrial states, then the rules and
culture of those institutions as well as the professional identity of the policy-
makers, perhaps educated as engineers or economists, are likely to affect whether
and how they view social power relations in policy-making. Within engineering,
technical solutions may seem most appropriate while economists may focus on
societal costs. Several chapters in this book critically assess climate policy-mak-
ing from the feminist institutional perspective. They reveal path dependencies,
while at the same time remaining open to the possibility of change, in search of
transformations that challenge the ‘stickiness’ of climate institutions. Thus, the
book raises questions about how climate policy-makers are affected by this sticki-
ness and bound by a gendered logic of appropriateness and if or how institutional
path dependence can be challenged.

Intersectionality as a tool in institutional analysis

Intersectionality was developed in feminist theory as a way to complicate the anal-
ysis of gender, arguing that gender is hardly ever a power relation that stands alone,
but is related to other power differences, such as class, ethnicity and age (Davis,
2008). Intersectionality is an important concept and an analytical tool that can
shed light on how power structures around social differences emerge and inter-
act (see e.g., Lykke, 2010; Cho et al., 2013; Buckingham and Le Masson, 2017).
Surely, it is applicable to climate issues. While gender is highly relevant (Alston,
2013; Resurreccién, 2013), it is also nested into other power categories, for exam-
ple, depending on context and place (Nagel, 2012; Kaiser and Kronsell, 2014) and
related to economic status, e.g., in explaining carbon emissions (Ergas and York,
2012; MacGregor, 2017, p. 22) and ecological footprints. Although our starting
point is in exploring gender difference, many of the chapters in this book reflect
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on which social categories are recognised and conceptualised in policy-making and
ask questions about whether intersectional aspects are visible and/or included.

The contributions to this book are placed in three interconnected thematic
parts, which focus on climate institutions, both formal authorities and informal,
normative institutions, in industrialised states.

Part 1: Intergovernmental and governmental climate institutions

The first part of the book outlines the broader scene of climate policy-making with
its focus on formal intergovernmental and governmental climate institutions and
how they work — e.g. with recognition of gender and other intersectional fac-
tors, gender representation, and gender equality in climate policy-making. The
chapters in this part discuss the importance of formal institutions as well as the
role of individual civil servants who might be dictated by a gendered logic of
appropriateness. The chapters in Part 1 highlight the importance of representa-
tion in policy-making and the effects of path dependence as well as how formal
institutions shape power relations and produce knowledge and norms in climate
policy-making.

In Chapter 2, ‘Gender in the global climate governance regime: a day late and
a dollar short?, Karen Morrow outlines the evolution of gender representation in
the global climate governance regime (the UNFCCC), which is important for
furthering international cooperation and for its prominent influence on climate
agendas across the world. The UNFCCC’s tardiness to act on gender is puzzling,
not the least in comparison to activities within other Rio conventions. Although
a laggard on gender, Morrow reflects on the efforts made since its belatedly offi-
cial recognition to the Gender Constituency in 2011. She discusses impediments
to this process of improvements, which is conditioned by systemic features of the
UNFCCC regime in international law and politics and an economics-driven,
technocratic stance on climate issues. Such path dependencies influence both
the treatment of gender and broader social inclusion and thus, also the efficacy of
initiatives taken so far.

In Chapter 3 on the EU external climate policy, Gill Allwood notes that EU is
committed to gender equality — a fundamental value in most policy areas, includ-
ing EU’s external relations — but EU climate policy is still largely gender-blind.
It is the strong impact and vulnerability to climate change in countries outside
Europe, that has provided a powerful framing of climate change as a develop-
ment issue and where it has related to gender concerns. In turn, this framing
has served the interest of a security-focused foreign policy which downplays any
efforts to mainstream gender or prioritise social inclusion. The chapter stresses
the importance of issue framing resulting in an institutional stickiness that opens
for certain actors to engage and excludes others. This trajectory means that the
gender agenda and the climate agenda remain separate tracks although they are
both embedded in the EU’s legal framework and institutions.

In Chapter 4, ‘Making Germany’s climate change policy gender-responsive’,

Gotelind Alber, Diana Hummel, Ulrike Rohr and Immanuel Stiel3, highlight
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how German climate institutions have worked with gender, intersectionality and
civil society. German climate policy-makers have only recently begun addressing
gender and have primarily been inspired by international agreements such as the
UNFCCC Gender Action Plan. Recognising that research on these issues was
lacking, the authors engaged in a research project which developed a Gender
Impact Assessment tool as an instrument to analyse gender equality which was
made available to policy-makers. The chapter accounts for these experiences and
also sheds light on critical acts or the efforts made by the (female) minister for
the environment to motivate and educate senior staff and climate change experts
on gender and climate policy and how cooperation with female leaders in envi-
ronmental organisations was key for gender to gain traction in German climate
policy-making.

In Chapter 5, ‘Promoting a Gender Agenda in Climate and Sustainable
Development, Gerd Johnsson-Latham and Annica Kronsell offer valuable
insights into the institutional challenges government officials face when initiat-
ing an inclusive gender-equal approach. The view is from 40 years of experience
as a ‘femocrat’ working within the Swedish government, the Ministry of Foreign
Affairs and in international institutions. The chapter emerged as a dialogue
between a feminist academic and a feminist bureaucrat and the resulting narra-
tive is analysed against reflections from feminist institutional theory. It offers an
insider’s perspective of institutional practices by highlighting the institutional
challenges that government officials face when promoting gender equality in
sustainability and climate issues and how they navigate that space in order to
gender mainstream the agenda, e.g. through several different types of critical acts
elaborated in the text.

In Chapter 6, ‘Take a ride into the danger zone? Assessing path dependency
and the possibilities for instituting change at two Swedish government agencies’,
Ben Singleton and Gunnhildur Lily Magnusdottir argue that government agen-
cies are important sites for climate change action. Yet, the action space available
to civil servants reflects historically embedded norms in those institutions, i.e.,
path dependencies that relate to the prevalence of ecological modernisation and
the preference for technical solutions. This frames subsequent policies with direct
consequences for what type of climate action is possible. Using interview data,
it explores how Swedish civil servants frame possibilities for institutional action
and change on social justice in climate action. The civil servant is positioned in
an ambiguous space, acting according to the logic of appropriateness in the con-
text of the general ethos of bureaucracy within the specific logic of the agency’s
remit. On the other hand, in line with another task of public officers to act and
serve the will of the democratically elected government transmitted from the
political level.

Part 2: Sectoral climate institutions

The second thematic part of the book discusses how different climate-relevant
sectoral institutions in transport, energy, construction and the green economy
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work with the inclusion of gender and other intersecting social factors. These
chapters discuss the challenges and barriers related to path-dependent norms and
how they can be challenged, and address questions on how an increased number
of female policy-makers and/or professionals have a bearing on climate institu-
tions and in climate-relevant sectors.

In Chapter 7, ‘Towards a climate-friendly turn? Gender, culture and performa-
tivity in Danish transport policy’, Hilda Rgmer Christensen and Michala Hvidt
Breengaard stress that configurations of environmentally friendly transport and
gender are vital in policy-making. The authors demonstrate how such align-
ments have unfolded in Denmark by examining a range of communicative events
related to gender and the enhancement of more climate-friendly transport prac-
tices. Using digital media archives and drawing on recent network analysis of the
Danish political elite, they disclose how the car-centred society has been con-
stantly re-constituted and maintained in both societies and the particular culture
of transport policy. Further, they expose an institutional path dependence around
car-centrism and masculine dominance that reconstitutes existing norms in trans-
port policy-making and culture. Through the analysis, both the potentials and
limitations of change are considered. It demonstrates how the longstanding alli-
ances of car culture and hegemonic masculine norms were performed at a critical
moment in the development of Danish transport policy. It locates the gendered
and cross political character of the alliances and hegemonies implicated in policy-
making and shows how various femininities and masculinities have been shaped
and nurtured within these institutional and hegemonic structures and cultures.

In Chapter 8, “Wasting resources: challenges to implementing existing poli-
cies and tools for gender equality and sensitivity in climate change-related pol-
icy’, Susan Buckingham explores how waste management can make a significant
contribution to curbing greenhouse gas emissions across Europe. However, given
waste management’s record as being historically male-dominated, engineering-
focused and having deeply embedded masculinist structures and path dependen-
cies, it is not clear that it is yet up to the task. The author’s involvement in two
research projects exploring the relationship between gender equality and waste
minimisation provides a unique experience from which she reflects on the capac-
ity for, and challenges to, gender mainstreaming in waste management, and its
associated environmental benefits. The chapter sets this exploration within the
broader context of gender mainstreaming in the EU and explains how commit-
ment to and awareness of gender equality and sensitivity vary widely depending
on prior engagement with gender equality.

In Chapter 9, ‘Gender analysis of policy-making in construction and transpor-
tation’, Bipasha Baruah and Sandra Biskupski-Mujanovic focus on two sectors
(construction and transportation) deemed critical to Canada’s green economy,
though sectors in which women are severely underrepresented. Using a gender
equality perspective, they analyse existing government policies and programmes
as well as corporate and civil society initiatives. Taking a starting point in Anne
Phillip’s work (1995), they emphasise the importance of promoting employment
equity measures in these sectors where women are marginalised. They discuss
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institutionalised challenges that women face in these ‘masculine sectors’ and
explore the role of different actors, including the limited role of the federal gov-
ernment, in framing and implementing effective policies to enable the transition
to a green economy.

Chapter 10, “Why radical transformation is necessary for gender equality and
a zero carbon European construction sector’, reveals how gendered analysis can
help identify structural problems, in this case for the construction sector. Linda
Clarke and Melahat Sahin-Dikmen argue that these structural problems need
to be solved for a climate transition and gender equality to be accomplished,
and in tandem, because they are interdependent. The context of their study is
the European Union’s (EU) strategy to reduce environmental carbon emissions
in building construction — which of considerable importance as the construc-
tion industry is responsible for 30—40% of end-use emissions in EU. As a heavily
white, male-dominated industry, the representation and participation of women
across the construction sector are very low and the industry remains (gender)
blind to this fact. Also, this sector works under the path dependence of ecological
modernisation and is technology-driven.

Part 3: Local, community institutions and climate practices

The third theme explores normative climate institutions and community author-
ities in local policy-making. The chapters reflect on which social categories are
conceptualised and recognised in policy-making and ask questions about whether
and how intersectional aspects are visible and/or included. They also raise ques-
tions about how climate policy-makers are affected by path dependence and gen-
dered logic of appropriateness and if or how institutional path dependence —e.g.,
existing norms on ecomodern masculinity — can be challenged.

In Chapter 11, ‘Addressing climate policy-making and gender in transport
plans and strategies’, Tanu Priya Uteng, Marianne Knapskog, André Uteng and
Jomar Satergy Maridal argue for the need to recognise gendered daily mobilities
in developing climate policies due to the way gender/intersectionality is linked to
transport patterns. Questions such as “Which transport modes are women using?’
and ‘What are its systematic benefits for climate policy-making? demand further
consideration in current and future scenarios, in light of demographic trends like
the increase of elderly in the population. Climate policy-making in urban Norway
has a zero growth objective (ZGO) and stipulates that future traffic growth should
be absorbed by public transport, walking and cycling. Social differences in travel
behaviour along the lines of e.g. gender and age, in the willingness to substitute
car and an uneven population growth rate can all pose challenges in achieving
climate goals if not addressed through stratified interventions. Considering Oslo’s
population growth, shifts in age distribution and combining it with empirical
evidence on different demographic groups’ travel habits, this chapter investigates
the overlaps between climate policy-making, gender and ZGO.

In Chapter 12, ‘When gender equality and Earth care meet: ecological mas-
culinities in practice’, Robin Hedenqvist, Paul M. Pulé, Vidar Vetterfalk and
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Martin Hultman stress that environmental considerations, such as global warm-
ing, have traditionally been marginal issues in masculinities research although
men are the main perpetrators of the slow violences of social inequalities and
ecological destruction. These violences are instigated and maintained by indus-
trial/breadwinner and ecomodern masculinities, which present considerable bar-
riers for men to engage in social and environmental care. The authors suggest
ecological masculinities as an alternative for the necessary reconfiguration of
masculinities (particularly in the Global North). Interviews from a selected group
of men in a progressive community in rural Sweden are used to identify several
themes deemed important for a transition from passive awareness to deeper social
and ecological actions.

In Chapter 13, ‘Diverging priorities for adaptation: towards inclusive wild-
fire planning in northern Saskatchewan’, Heidi Walker, Maureen G. Reed and
Amber J. Fletcher explore wildfire management in the province of Saskatchewan,
Canada. The region, with one First Nation and two municipal jurisdictions, was
among the areas most significantly affected by wildfires in 2015. The chapter
examines how institutions for emergency and wildfire management shaped path-
ways for adaptation, as well as how gender and other intersecting social structures
and power influenced these pathways. Drawing from semi-structured interviews
with local government representatives and community residents, the authors
argue that there is a need for deeper transformative change towards an inclu-
sive wildfire adaptation as the current institutional approaches focus primarily
on technical, physical and economic impacts and fail to address many of the
more intangible impacts experienced by community residents, many of which
were experienced differently across intersections of gender, race, socioeconomic
status, and age.

In Chapter 14, which is the final chapter of the book, we reflect on the main
findings of the different chapters and the main research questions presented in
the introduction.
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2 Gender in the global climate
governance regime

A day late and a dollar short?

Karen Morrow

Introduction: Getting gender on the agenda

The constitution, form, practices and culture of institutions generally (interna-
tional institutions among them) are increasingly understood as important not only
in mandating and structuring activities within their particular remits but also in
exercising a gate-keeping role. The latter is exhibited in the voices and inter-
ests that they include/exclude from participation in their processes. Institutions
and their operation ultimately embody and emphasise the broader contours of our
societies and thus exhibit strongly gendered structural characteristics, which have
long been the subject of feminist inquiry and analysis (Prugl and Meyer, 1999).
In this context, Meryl Kenny’s application of a feminist lens to path dependency
(which suggests that early institutional choices shape and limit subsequent regime
developments) and functionalist views of institutional change provides particu-
larly fruitful insights for considering the shaping of international climate govern-
ance (Kenny, 2007). While often presented as alternative explanatory models, it
can be said that the United Nations Framework Convention on Climate Change
(UNFCCC, 1992) regime exhibits features of both approaches. In terms of path
dependency, as a novel manifestation of a historically gendered international legal
system, the UNFCCC regime’s roots shape its institutions and institutional cul-
ture. Put briefly, it has long been argued by feminist scholars that, while ostensibly
presenting itself as gender-neutral, ‘international law has a gender ... that gen-
der is a male one, and ... this skews the discipline’ (Charlesworth, 2002, p. 94).
Furthermore, it has been observed that it remains the case that ‘[t]here is, by and
large, a disproportionate representation of men in the institutions of international
law’ (ibid.). The usually uninterrogated privileged, male-dominated and largely
masculinist nature of international legal institutions signally hampers their ability
to evolve and to develop creative approaches to new areas, the approach on offer
being to all intents and purposes ‘more of the same’.

Continuing gender disparity within UN institutions raises serious questions as
to the profound and seemingly intractable nature of this aspect of structural ine-
quality, particularly in the face of much-vaunted systemic recognition and serial
attempts to engage with it (Morrow, 2006). The fact that the UN has, since its
inception, raised the need to address gender equality, not least as a foundational
and supposedly integral part of its core human rights agenda in both the 1945 UN
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Charter and the 1948 Universal Declaration of Human Rights, seemingly augurs
well (UN OHCHR, 2014). On one level this positive impression is augmented
by specific and ongoing coverage for rights-based approaches to women’s par-
ticipation in and across the UN and states. Rights-based coverage, for example,
features strongly in the 1979 Convention on the Elimination of All Forms of
Discrimination Against Women (CEDAW), Article 8 of which is germane in
the current context, providing that:

States Parties shall take all appropriate measures to ensure to women, on
equal terms with men and without any discrimination, the opportunity to
represent their Governments at the international level and to participate in
the work of international organizations.

(UN CEDAW, 1979)

Women’s participation rights were further amplified by the ambitious 1995 Beijing
Declaration and Platform for Action (UN OHCHR, 2014). The document fea-
tures dedicated coverage for women in power and decision-making, developing
institutional mechanisms for the advancement of women, and addressing wom-

en’s human rights (UN BDPA, 1995, Chapter IV, sections G, H and I, respec-

tively). The rationale for including coverage of this nature was succinctly stated:

Equality in political decision-making performs a leverage function without
which it is highly unlikely that a real integration of the equality dimension
in government policy-making is feasible.

(UN BDPA, 1995, para. 181)

The observation remains as cogent today as when it was made. The same holds
for international policy-making contexts as they are populated by representatives
selected by states. The strategic objectives for governments under the BDPA
included what have become familiar themes: data collection and monitoring
in the pursuit of gender balance, both domestically and in regard to UN bod-
ies (UN BDPA, 1995, para. 190). The UN itself was also charged with putting
its own house in order by pursuing gender equality in its staffing, particularly
at senior level, and with collecting and disseminating data on its progress (UN
BDPA, 1995, para. 193). However, while the UN’s engagement with gender has
matured, developing in range and sophistication over time (Morrow, 2000), it
is also the case that there has been a constant need for periodic high-profile re-
engagement with gender issues. The latter throws a less positive light on matters,
being prompted by a continuing paucity of progress on the ground. It remains the
case that progress on realising rights is uneven and in consequence:

Women around the world ... regularly suffer violations of their human rights
throughout their lives, and realising women’s human rights has not always
been a priority.

(UN OHCHR, 2014, p. 1)
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The UNFCCC is firmly located in this long-established milieu and on this ground
alone would have been ripe for feminist inquiry in the cause of the imperative
need to address inclusivity and equality.

At the same time, there is also a strong functionalist dimension to the insti-
tutional character of the UNFCCC system, rooted in the manner in which cli-
mate change was characterised in the fledgling regime, which has also profoundly
shaped it and its approach to its role. The elements of the regime are many and
their inter-relationship complex. For present purposes, the main regime actors
and roles are state signatories who make up the supreme governing body of the
convention in question; in the UNFCCC this is known as the Conference of
Parties (CoP). Signatory states also provide the members of the regime’s spe-
cialist, limited membership constituted bodies, which are charged with carrying
out a range of subject-specific technical roles. The activities of the CoP and the
constituted bodies are supported by a number of enabling bodies, notably, the
regime’s Secretariat, which provides general technical advice and support and
organisational services and the more focused Subsidiary Body for Implementation
(SBI). Additionally, a number of recognised non-state actors now play a variety
of roles in regime activities. In initially characterising climate change as a tech-
nical issue, suitable for traditional state-centric international law coverage and
dominated by the search for scientific and economic ‘fixes’ (themselves reliant on
male-dominated disciplines) its pervasive, cross-cutting complex nature was not
fully addressed (UN FCCC, 1992; Morrow, 2017a, p. 31). The social dimensions
of climate change were initially largely absent from consideration in the regime,
though, in fairness to the UNFCCC Secretariat, it recognised this lack at a fairly
early stage and expanded its stakeholder engagement beyond states to embrace
(some) major societal groups in its activities. However, the approach adopted
tended to augment the initial masculinist dominance of technical and economic
concerns within the regime (Morrow, 2017b, p. 39). The various voids that this
approach propagated and perpetuated now seem obvious, yet took many years for
the UNFCCC regime to grasp, in part because:

Essentially, people tend to assume that our own way of thinking about or
doing things is typical. ... If the majority of people in power are men — and
they are — the majority of people in power just don’t see it. Male bias just
looks like ‘common sense’ to them.

(Perez, 2019, p. 270)

Tellingly, the newly expansive approach towards stakeholder groups did not, for
many years and despite vigorous and sustained campaigning, extend to women.
The regime’s failure to act decisively on gender inclusion was mystifying on a
number of levels, not least as the UNFCCC had long been on the record as
recognising the fact that women were underrepresented in its activities and on
its constituted bodies and that this needed to be addressed (UN FCCC, 2001).
This apperception did not, however, prompt an effective response, with calls for
data collection and dissemination with reference to the gender composition of
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the regime’s constituted bodies failing to generate much impact. Alongside this,
it took the best part of two decades for the constituency status enjoyed by other
major groups under the regime to finally be accorded to the Women and Gender
Constituency (WGC) in 2011 (Morrow, 2017a, pp. 33, 37-38). This develop-
ment coincided with a higher profile for gender in the context of discussions
about climate change among UN institutions more generally, notably in bodies
with remits in gender and in environmental matters (Morrow, 2017a, pp. 34-35).
It was more particularly prompted by activity in the cognate ‘Rio Conventions’,
comprising the UNFCCC itself, the Convention on Biodiversity (CBD) and
the subsequently adopted United Nations Framework Convention to Combat
Desertification (UNCCD) in which gender featured prominently, in their prepa-
rations for the Rio+20 Conference in 2012. The activities of the CBD and the
UNCCD had seen gender not only raised but also engaged with (albeit to varying
degrees) at a regime level in a way that, until this point, those of the UNFCCC
had not and the latter was, in comparison a laggard (CBD, UNCCD, UNFCCC,
2012, p. 5; Morrow, 2017a, p. 35).

Gender landmarks in the UNFCCC regime
Monitoring and reporting on gender representation

Decision 23/CP.18, adopted at the UNFCCC CoP in Doha in 2012, arguably
signals the start of an attempt to promote serious engagement with gender in
global climate change governance (UN FCCC, 2012). The Decision’s title set
out its stall very clearly: ‘Promoting gender balance and improving the participa-
tion of Women in UNFCCC negotiations and in the representation of Parties in
bodies established pursuant to the Convention or the Kyoto Protocol’. Decision
23/CP.18 was hugely important in both principle and evolving regime prac-
tice. It not only served to reiterate concerns previously (though sporadically)
raised about the gender composition of the UNFCCC'’s constituted bodies; it
also looked explicitly to the gender make-up of signatory state delegations. More
importantly still, it set the scene for gender to become a regular (rather than
merely occasional) regime agenda item. The crucial element of Decision 23/
CP.18 lay in beginning to construct a factual foundation upon which to ground
regime actions on gender, by regularising and enhancing monitoring, and report-
ing on gender representation in state delegations and constituted bodies. In con-
sequence, annual reports on the composition have featured in the UNFCCC'’s
regular diet of business since 2013 and this remains a central component of how
the regime presents its coverage of gender issues. While a more granular analysis
is not possible within the confines of the current chapter, even a basic explora-
tion of material drawn from the regime’s annual gender composition reports from
2013 to date is revealing (UN FCCC Gender and Climate Change Documents,
n.d.). Figure 2.1 takes the average representation of women in the UNFCCC’s
constituted bodies' as an example and shows that taken overall, despite the
UNFCCC’s regime machinery shifting to and gradually ratcheting up the active
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constituted bodies 20132019

promotion of gender equality, progress has been scant. This remains the case
when the expansion over this period of the number of constituted bodies from
11 to 15 is accounted for.

Figure 2.2, showing the top and bottom of the range of percentages of women
sitting on constituted bodies, is also disappointing. While, as Figure 2.2 shows,
particularly from 2017 onwards, upper averages are improving, the lower regis-
ter remains stubbornly on or below 10%. Figure 2.3 likewise shows a bifurcated
picture: while in 2019 female representation was 30% and above on nine of the
regime’s 15 constituted bodies, closer inspection of the source material reveals
that there is still a long way to go. Of these nine bodies, women’s representa-
tion in eight sits between 30-39%, and of these, only three register above 35%.
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Constituted Bodies 2019
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Figure 2.3 Percentage of women members of UNFCCC constituted bodies 2019

Only the Adaptation Committee (which has consistently been among the better
performers on women’s representation, and more so since 2016) and the Paris
Committee on Capacity Building exceed this, though both include well over
50% female members. Furthermore, in 2019, five constituted bodies still have a
less than 30% female complement. At the bottom of the lower range of repre-
sentation, the powerful Executive Board of the Clean Development Mechanism,
which, while now an outlier rather than, as previously, typical of many of its peer
bodies, persists at a damning 10% (where it has stood since 2015, falling from

20% in 2014).

Acting to change institutional culture

The provision of statistical data remains the most prominent strand in the
UNFCCC regime’s own account of its engagement with gender. However, while
such material is necessary to provide the basis for debate seeking to alter insti-
tutional culture and serves to capture what Lena Wingnerud (2009) has termed
descriptive representation, it cannot suffice to promote effective engagement
with gender issues. This requires a deeper, conscious and active engagement with
equality, which, as revealed by work on domestic parliaments and gender, inevita-
bly collides directly with gendered systems, structures and practices (Wingnerud,
2009, p. 52; Criado Perez, 2019, pp. 271-286). The figures above strongly suggest
that the same is true for the regime machinery of international agreements such
as the UNFCCC, where data production and dissemination have not prompted
appreciable progress. While the UNFCCC constituted bodies have a shorter his-
tory than domestic institutions, they are, as discussed above, grafted on to a sys-
tem hallmarked by entrenched gender inequality. In any event, even presence in
numbers, while necessary to progress gender equality in a system, is not necessar-
ily sufficient (Wingnerud, 2009, p. 59).

Thus, in addition to considering women’s presence in regime bodies, it is also
crucial to examine what Wingnerud (2009) terms substantive representation,
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that is, the effects of women’s presence on the regime. In the context of the
UNFCCC, these will be examined by considering indicative developments in
the regime’s gender culture through the changing nature of the coverage it offers
to gender issues.

The UNFCCC has not confined its activities to recording the numbers of
women present in its constituent bodies and national delegations. The search
for increased efficacy saw the gender agenda coalesce in the activities of the
Conference of Parties itself, with the adoption of a suite of important decisions
shaping the regime’s new approach. These documents are significant in that,
while they continue to be led by quantitative elements, focusing on participation
metrics, this is now coupled with commitments to substantive action with more
qualitative dimensions. The latter demonstrates a shift, seeking to improve not
just the numbers of women active in regime processes but also their ability to par-
ticipate meaningfully in them. Decision 18/CP20 on the Lima Work Programme
on Gender (LWPG) was a landmark in this process (UN FCCC, 2014). The
document, weighing in at only two pages, was brief but foundational, focusing on
improving the coherence of the regime’s work to address gender through main-
streaming in the UNFCCC regime. Significantly, the contextual markers identi-
fied by the LWPG included CEDAW and the UN BDPA. The work programme
was set up to pursue gender balance and develop gender-responsive climate policy
(the meaning of which it promises to clarify) to improve women’s participation
in the regime’s constituted bodies. The programme included strengthened report-
ing requirements, but also looked to substantive matters centred on training and
capacity building and, perhaps most importantly of all, committed to a review
in 2016, keeping progress under scrutiny (UN FCCC, 2014, paras. 3—6 and 16,
respectively).

Incremental progress continued with the adoption of Decision 3/CP.23
(UNFCCC, 2017), which added a gender action plan (GAP) to the LWPG. The
CoP had requested that the SBI develop the GAP in Decision 21/CP.22, with a
view to supporting the implementation of gender-related decisions and mandates
within the UNFCCC. A fairly broad range of potential courses of action was
outlined therein, including ‘identifying priority areas, key activities and indica-
tors, timelines for implementation ... responsible and key actors and indicative
resource requirements for each activity’ and enhanced monitoring and review
processes (UN FCCC, 2016, para. 27). If the LWPG provided the skeleton of
the regime’s new, ostensibly more coherent approach to gender, the GAP put
flesh on these bones. The GAP ran until 2019 and identified five priority areas,
deliverables for each and the actors responsible for them. The five priority areas
comprised knowledge-sharing, gender balance, coherence, implementation and
monitoring and reporting. While some of these areas share a strong quantitative
bent with earlier initiatives, the package taken as a whole now demonstrates a
mixed approach, though with qualitative elements continuing to play a part across
the board. The hybrid approach espoused is apparent, for example, in priority area
B, on gender balance — which on the face of it would seem to be largely quan-
titative. However, while the deliverables identified for it included quantitative
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elements, such as the promotion of travel funds for female participants in regime
process, and information about gender balance to accompany recruitment to con-
stituted bodies, it also featured two activities centred on training, which also
looked to qualitative considerations concerning capacity-building. The responsi-
ble actors identified included state parties, the UNFCCC Secretariat, other UN
bodies and relevant external organisations (UNFCCC, 2017, Annex). The GAP
is presented as a four-page annex to Decision 3/CP.23, the first of which outlined
the five priority areas and the remaining three of which comprised closely writ-
ten tables for each of them, detailing activities, the attribution of responsibilities,
timelines, deliverables/outputs and the level at which implementation is required
(local, national, regional and/or international). The task and action approach
adopted in the GAP has a number of advantages in terms of expectation man-
agement and transparency for all actors within the UNFCCC system. While a
rational and coherent approach does not of itself guarantee progress, it does at
least serve to offer desirable consistency.

Pursuant to the LWPG and the GAP’s stated priority to ensure that gender was
integrated into the work of 11 of the UNFCCC’s constituted bodies,? in 2019 the
UNFCCC Secretariat produced a desk-based synthesis report on progress (or the
lack of it) to date on reporting of gender coverage within the various mandates
involved (UN FCCC, 2019a). The report identified basic progress through time,
in that while in 2017 only six constituted bodies mentioned gender as part of
their regular reporting processes, in 2018 this had increased to 11. However, most
were acknowledged as offering at best cursory coverage, indicating only marginal
improvement. Of the seven that reported in some depth on their progress in inte-
grating gender into their processes and work, only three reported that they had
instituted practical action such as setting up working groups and/or gender focal
points or instituting their own gender action plans (UN FCCCC, 2019a, para.
8-10). Slight improvement on previous practice must, however, be set against
the fact that, the UNFCCC’s multiple efforts in the last few years notwithstand-
ing, coverage was at best uneven. It ranged from comprehensive approaches by
some through to two constituted bodies that provided such limited information
that it was not possible to determine their progress. Furthermore, where gender
was reported upon, the approach adopted was idiosyncratic, making comparison
and the sharing of best practice challenging. The provision of UNFCCC guid-
ance on the form and substance required for gender progress reports was suggested
to improve the utility of the reporting process (UN FCCC, 2019a, para. 121).

The LWPG and GAP themselves fell to be reviewed by the SBI (UN FCCC,
2019b). The SBI’s evaluation of progress on the five priorities, based on submis-
sions from a range of state parties and observer organisations, also pointed to the
importance of the LWPG to the regime’s institutional culture as a framework for
gender action and the GAP as the practical focus for action. In the latter context,
the LMPG and GAP were identified as providing a platform for stakeholders to
exchange information on and to advance the five priorities. Review participants
also took the opportunity to suggest improvements, showing that the LWPG and
GAP are not only important in themselves but also part of an ongoing and iterative
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process. This is confirmed by the adoption of Decision 3/CP.25 of the Enhanced
Lima Work Programme on Gender (ELWPG) and its gender action plan (UN
FCCC, 2019c), which are to run until 2024. The ELWPG rehearses the usual back-
ground mantra of the climate change regime: reiterating links with other UN remits
(notably the SDGs), exhorting states to act and requesting that the Secretariat con-
tinue to provide support to enable them to do so. However, as anyone familiar with
the UNFCCC's attempts to improve its practice on gender equality fully expects, it
also clearly acknowledges that, previous efforts notwithstanding, there is a

persistent lack of progress in and the urgent need for improving the represen-
tation of women in Party delegations and constituted bodies.

(UN FCCC, 2019c, para. 2)

The augmented GAP is similar in length, content and organisation to its pre-
decessor — and in many ways also indicates a ‘more of the same’ approach. Once
again taking priority area B, gender balance, participation and women’s leader-
ship, as an example, travel funding and training remain as identified activities.
An additional strand of activity concerns working with the Local Communities
and Indigenous Peoples Platform Facilitative Working Group (LCIPPFWG) ‘on
women’s leadership and enhancing the participation of local communities and
indigenous women in climate policy and action ... to the extent that it is consist-
ent with the workplan of the ... [LCIPPFWG] ... and within existing resources’
(UN FCCC, 2019c, B3). Given that women’s participation is often contentious
in these contexts (UN Secretariat of the Permanent Forum on Indigenous Issues
[SPFII] et al., 2010), it is difficult to gauge how effective this activity will be,
beyond initiating a dialogue on the issues. However, in a crucial exception to
the prevalent ‘more of the same’ approach, the most significant development in
the new GAP involves priority area D, gender-responsive implementation and
means of implementation. This sees a shift in emphasis in the action plan, with
seven activity areas identified, a significant increase on the three covered in the
2017 version. Priorities continue developing work with various women’s organi-
sations to better inform approaches to gender issues but extend to: improving
the provision of gender-disaggregated data, sharing good practice on mainstream-
ing gender in climate policy, and support for integrating gender into the central
funding and technical concerns of the regime. The fact that the implementation
strand is now providing for the main thrust of activity in the GAP is significant in
drawing attention to gender implications in some of the core practical elements
of the UNFCCC.

In addition to the work programmes and action plans, the UNFCCC charged
its Secretariat with securing practical improvements in the regime’s operation
and outputs by developing a series of technical papers to inform the regime’s
approach to gender. Such synchronous developments were geared to promote
deeper integration of gender into the regime’s architecture. One important exam-
ple lay in identifying possible actions in the workstreams of the regime’s consti-
tuted bodies that were, or could be, integrated to deliver informed reporting on
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progress towards the parties’ goals on gender balance and gender-responsive cli-
mate policy (UN FCCC TP, 2018). The technical papers, in turn, form the basis
for further work — in this example, the CoP in Decision 3/CP.23 (UNFCCC,
2017) requested that its outcomes and recommendations form the basis of a
dialogue between the chairs of the constituted bodies, to share experience and
expertise and build capacity for effective engagement with gender.

Increasing the profile and visibility of gender in the UNFCCC
regime

If progress on gender representation and integration leaves much to be desired,
it is nevertheless the case that gender has become an established (if unevenly
realised) agenda item across UNFCCC processes. Gender coverage is now also
a much more visible and accessible presence on the organisation’s website. In
addition to prominent positioning as one of the regime’s headline topics, col-
lated coverage of relevant regime decisions and documents pertaining to gender
is now provided (UN FCCC Gender and Climate Change Documents, n.d.). The
gender topic is also furnished with cross-cutting links to other core areas of the
UNFCCC regime, namely adaptation, mitigation, capacity-building, technology,
climate finance and cross-cutting topics (UN FCCC Topics, n.d.).

As illustrated in Figure 2.4, the coverage of gender in regime documents has
broadly (if initially sporadically) increased over time, admittedly from paltry
beginnings in 2001. More consistent development, prompted by shifts in the
priority that the UNFCCC has accorded to gender in its institutional activities
(discussed above), began in 2012 and relevant regime activity since has been
considerably more frequent and, while not constant, operates at a level that dem-
onstrates at least a core level of engagement each year.

Other forms of more public-facing engagement by the UNFCCC regime also
flourished on the UNFCCC'’s belated awakening to gender issues. One prominent
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development was the addition of a regular ‘Gender Day’ event to the meetings
of the conference of parties from 2012 onwards (UN Women, 2012). A second
innovation saw the regular inclusion of practically oriented gender-based work-
shops at regime meetings (UN FCCC, 2013). While these developments could
have been fairly superficial, they have not only generated headlines but have also
raised the profile of gender issues in the main business processes of the UNFCCC,
at the same time as providing opportunities to interrogate the regime’s short-
comings and attempt to build capacity to address them. Gender days have, for
example, highlighted progress on gender equality and climate change (2014),
the economic case for gender-responsive climate action (2017) and gender and
national adaptation plans (2019). Gender workshops (reports on which are
subsequently fed into the regime by its Secretariat) have addressed core topics
such as gender and mitigation (2015), gender and adaptation (2016) and the
gender-differentiated impacts of climate change and gender-responsive climate
policy and action (2018). It is an indication of continuing institutional commit-
ment that workshops on integrating gender into national climate actions have
not been side-lined by the COVID-19 pandemic but instead moved online in a
development which should help to retain their momentum (UN FCCC, 2020).

The Paris Agreement and gender

Much is made by the UNFCCC on its website of the fact that gender attained
preambular status in the Paris Agreement (PA), which acknowledges that, as

climate change is a common concern of humankind, Parties should, when
taking action to address climate change, respect, promote and consider their
respective obligations on human rights, the right to health, the rights of
indigenous peoples, local communities, migrants, children, persons with dis-
abilities and people in vulnerable situations and the right to development,
as well as gender equality, empowerment of women and intergenerational equity.

(UN FCCC, 2015b, emphasis added)

However, while the PA could have been a springboard for a more balanced,
socially directed approach to climate change coming to the fore, in many ways
it missed the mark, not least with regard to gender, which garnered a scant three
mentions in the Agreement’s main text. While the preamble to the PA adopts a
more socially contextualised approach to climate change than hitherto, its role in
the regime is comparatively limited, largely serving to provide an interpretative
context for the substantive articles included in the main body of the Agreement.
Gender had been a live issue during the negotiating process and prominent in
the draft agreement — it was mentioned nine times in the bracketed negotiating
text (UN FCCC, 2015a). Many were, however, hugely disappointed by what
the PA actually delivered on gender, as the inter-state negotiating process took
effect. One result was that elements perceived by some states as controversial,
including, as Rochette observes, most of those on gender, were excised from the
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text (Rochette, 2017, p. 254). In the Agreement as adopted, gender was siloed
in coverage of adaptation (UN FCCC, 2015b, Article 7) and mitigation (UN
FCCC, 2015b, Article 11).

The use of language in the preamble to the PA, calling on states to ‘respect,
promote and consider’ their human rights obligations, is remarkable and arguably
signals a great deal in attitudinal terms. The usual parlance with regard to states’
human rights obligations requires them to ‘respect, protect and fulfil’ (emphasis
added) them. In short, under the guise of ‘respect’, states are expected to refrain
from interfering with human rights. To ‘protect’ requires that states address
human rights issues for individuals and groups — ‘promotion’ is a much looser,
hortatory term and not a like-for-like substitute. The obligation to ‘fulfil’ requires
states to take positive action to deliver on the human rights that they have com-
mitted to (UN OHCHR, n.d.). An obligation merely to ‘consider’ (i.e. to take
into account) is not commensurate with an obligation to fulfil (i.e. deliver) on
human rights. The orientation of this preambular clause of the PA is significant
in real terms, as it is now seen as representing part of the institutionally accepted
context for actions under the UNFCCC (UN FCCC, 2019¢c). This careful and
deliberate use of language is crucially important — in effect, it seeks to pay lip-
service to human rights, while at the same time diluting state obligations to act
to secure those rights that are increasingly recognised by the UN’s human rights
machinery to be infringed/infringeable by climate change (UN OHCHR, 2019).
This is particularly significant with regard to gender, as women are recognised as
a particularly vulnerable group in the context of climate change and as having
protected human rights in this regard (UN OHCHR, 2019, paras. 4547 and 64,
respectively). Such gendered effects of climate change have long been recognised
by many UN entities (Morrow, 2017a, p. 34), not least CEDAW (most recently
in CEDAW, 2018).

The Sustainable Development Goals, Agenda 2030 and gender

The inclusion of reference to human rights in the PA itself is ambiguous, recog-
nising their relevance to climate change in principle while distancing the regime
from their implementation in practice. Nevertheless, it is evident that, despite
the evasive approach adopted, the very act of inclusion has affected the context
of the climate change debate, serving to further fuel the active engagement of
the UN human rights and gender machinery on climate change where it crosses
into their respective remits. A similar situation arose in the cross-cutting of the
gender/human rights/environment nexus (including climate change) expressed
in the 2030 Agenda for Sustainable Development (Agenda 2030) (UN GA,
2015) and the Sustainable Development Goals (SDGs) (UNDP, 2015). This is
significant as there is clearly acknowledged crossover between the UNFCCC and
the SDGs and Agenda 2030, not least in respect of Goal 13, climate action, and
its supporting targets (UN GA, 2015, para. 14). While gender is covered in the
SDGs themselves, both discretely (under Goal 5) and as a cross-cutting concern
in a number of other goals and appears in many of the regime’s supporting targets
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(Morrow, 2018), it is more prominent still in Agenda 2030. Nevertheless, in both
contexts, rights-based coverage is again effectively side-stepped (Morrow, 2018).
However, flawed as the coverage offered may be, the fact that gender is included
in the SDGs provides an additional route to invoke gender equality, which is
significant in the context of the increasingly regularised interplay between the
climate change and SDG regimes. The latter is indicated, for example, by the
inclusion of ‘Action on Climate and the SDGs’ under UNFCCC topics (UN
FCCC Topics, n.d.).

A plethora of institutional activity — But to what avail?

The UNFCCC regime machinery has, belatedly, engaged prolifically with the
gender agenda and its approach has matured considerably, yet its impact has
been at best limited. This begs the question, what is needed to do better? On
paper, the building of a sound foundation of accurate and transparent data, its
dissemination within the UNFCCC, and tying it in, however symbolically, with
the human rights and SDG agendas more broadly, demonstrates some promise
for more thoroughgoing engagement with gender and climate change than hith-
erto. Were this all that had been done, it would, however, have been open to
interpretation as a cynical exercise in ecomodernism, favouring form over sub-
stance. However, latterly it has been joined by the promotion of institutional
reflection, debate and change, which ostensibly provides a more grounded basis
for addressing substantive gender inequality issues. In practice, though, progress,
even within the UNFCCC’s own constituent bodies, has been frankly unimpres-
sive. Self-evidently, more needs to be done — but what? Bringing gender into
sharper focus than ever before has made the pervasive nature of gender inequal-
ity even more apparent. This is important in itself, as it lays bare the root of the
failure of UNFCCC initiatives to gain much traction — state inaction on gender
equality. The failure of states to live up to their international legal commitments
is notionally a source of political embarrassment vis-a-vis other states and stake-
holders and often described as a potent lever to motivate states to action in both
international human rights law (Cassel, 2001) and international environmental
law (Benedick, 1998). Yet slow progress and even regression in gender equal-
ity suggest that both in general (as outlined above) and in the context of the
UNFCCC shame does not always serve as an effective driver of state behaviour.
The UNFCCC has done much to set its own house in order, but, as is read-
ily apparent from the discussion above, if it is confined to hortatory approaches
to its state signatories, these will not suffice to bring about deeper change, as
states are effectively free to ignore exhortations to act on existing gender equal-
ity commitments. In theory, the UNFCCC could do more; in recognition of the
pervasive and deeply entrenched nature of gender inequality, a suite of tools has
been identified that can help to forge progress, for example, temporary quotas to
promote participation (CEDAW, 2004; UN OHCHR, 2014). Failure to address
gender equality could also be subject to innovative corrective action within the
UNFCCC’s competence, for example, targeting gender-unequal state delegations
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by limiting participation rights to a guaranteed minimum but rewarding gender-
equal delegations with support and increased opportunities to participate above
that minimum. In practice, though, as an intergovernmental organisation, the
UNFCCC is in a weak position to compel states to act, as it, in effect, relies
on their goodwill to operate. The fundamental sovereign status of states in this
area, as in all others, remains the ultimate brake on progress. Political buy-in
and sustained commitment to the pursuit of gender equality by the UNFCCC'’s
signatory states is crucial, but remains controversial for some states, standing in
the way of consensus. Additionally, but relatedly, state financial buy-in is also
necessary to further progress — if gender equality is not viewed as a priority, it is
not adequately resourced and progress will be hampered. It is telling that most
UNFCCC documents on gender equality repeat the refrain that action is subject
to the availability of financial resources.

What is needed? Updating, expanding and fully realising
UNFCCC engagement with gender issues

The UNFCCC began as a male-dominated, masculinist-oriented regime and
despite concerted efforts to correct this, the continued paucity of women’s par-
ticipation and its limited impact underline that this remains largely the case in
substance, if not in form. Insofar as equality between women and men within the
global climate governance regime is concerned, we are dealing with a broadly
improving picture, after a belated start, but the business in hand is very much
unfinished and progress remains quite sporadic and slow overall. This is not the
only area of gender concern where concerted action is needed. Our understanding
of the complexity of sex and gender, extending far beyond the female/male binary,
has been rediscovered (Independent Lens, 2015) and grown apace in recent years.

The World Health Organisation (WHQO) defines gender as referring to:

the roles, behaviours, activities, attributes and opportunities that any society
considers appropriate for girls and boys, and women and men. Gender inter-
acts with, but is different from, the binary categories of biological sex.

(WHO, n.d.)

Thus, an informed and current approach to gender must extend its reach beyond
the conventional female/male binary and be genderqueered to embrace those of
all sexes, genders and orientations and indeed those of none. The understanding
of gender as expressed in our international institutions more generally (human
rights bodies excepted, discussed briefly below) has now fallen far behind our
social and scientific grasp of the issues that it raises and remains dominated by
the female/male binary.

As Kenny has observed, feminist analysis has evolved beyond a simplistic
sexed approach focused on ‘women’s issues’ to embrace a broader perspective on
gender as performance. Fully pursuing even this has, however, proven problem-
atic when looking at issues of representation, ‘where research continues to focus
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on female bodies as the “main vehicles” for institutional change and transforma-
tion’ (Kenny, p. 94). It is also the case in global climate change governance that
gender continues to be largely conflated with ‘women’s issues’ and that broader
gender concerns, notably those relating to LGBTQI+ persons, remain under-
interrogated to the point of near invisibility. UN work in cognate areas, such as
food security (UNEP, 2018, p. 33) suggests, in passing, that LGBTQI+ people
face many of the same disadvantages as women, and as these issues intersect with
climate change, it is therefore reasonable to assume that a broader notion of
equality than that typically current should be applied to the treatment of gender-
based vulnerability to climate change. This lacuna is fairly typical, as while the
UN human rights machinery finally turned its attention to LGBTQI+ rights in
the last few years, as was the case with women’s issues for many years, other UN
institutions remain relatively unengaged. It is also the case that the human rights
activity in this area thus far remains fairly narrow, focusing primarily on first-
generation (civil and political) rights (UN OHCHR, 2019). Second-generation
(social and economic) and third-generation (solidarity) rights also need to be
invoked, not least in the context of climate change, if we are to give full meaning
to the universality of human rights and dignity in this regard; equal human rights
are the entitlement of all, gender/no gender notwithstanding. Ebbs and flows in
the respect accorded to human rights are, given the tide of human affairs, entirely
to be expected. The core international protections owe their origins to reactions
to the horrors of World War Two — and it speaks volumes that it was deemed
necessary to articulate and garner state support for them in the context of vast
infringements of the most basic entitlements of human beings. While arguments
on the efficacy of international human rights law are commonplace (Cassel,
2001), what it does provide is an articulation of core protections that serves as
a yardstick to evaluate state (and international institutional) behaviour. As the
boundaries that human rights protection delineate are tested, not least by climate
change, the willingness — or not — of the international community to deploy
rights rhetoric as prevention and/or cure is immensely revealing. Human rights
commitments, then, have an important role to play in the conduct of human
affairs, albeit as part of a broad, complex and multi-layered framework of legal,
political and social processes (Cassel, 2001). Where gender and human rights
are concerned, a global backlash fuelled by some religious and ultra-conservative
groupings is currently observable in relation to both women’s (UN OHCHR,
2014; Lilja and Johansson, 2018) and LGBTQI+ rights (UN OHCHR, 2019).
This backlash demonstrates the precarity of even the limited progress that we
have made in this regard and that there is a real danger of regression that will
have broad ramifications across our societies and act to the detriment of all.

Conclusion — Process is all very well, but progress must be
prioritised

While there has been some progress in addressing gender in the global cli-
mate regime, an economics-driven, technocratic stance toward climate change
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continues to dominate. Insofar as gender, narrowly defined across the female/
male binary, is concerned, advancement has been uneven and achingly slow. As
Caroline Criado Perez puts it:

we have to close the female representation gap. When women are involved
in decision-making, in research, in knowledge production, women do not
get forgotten. Female lives and perspectives are brought out of the shadows.

(Perez, 2019, p. 318)

It is now also readily apparent that a largely binary focus is too narrow to fully
address gender issues (UNEP, 2018, p. 196). Furthermore, broader gender iden-
tity and sexuality—related diverse perspectives share many of the hallmarks of
exclusion that have long been identified with regard to the basic gender binary.
Gender equality is not a novel claim, nor should it be regarded as a radical one,
though given the paucity of progress that we have made in its realisation, one
could be excused for thinking that it was both. It stands to our shame that the
constant refrain that commentators must adopt in this field is slow progress;
more needs to be done. It remains the case that, in an international legal sys-
tem founded on state sovereignty (Dixon, 2013) and hallmarked by the limited
enforcement capacity of a regime based on consent and consensus (Dixon, 2013),
bodies such as the UNFCCC, however committed they are to advancing gen-
der equality, are politically constrained in getting states to live up to their com-
mitments. While more compelling approaches are notionally available, political
realism in the context of the UNFCCC suggests that persuading states to act will
continue to be the standard approach. Limited progress to date, however, suggests
that this is incapable of delivering the paradigm shift required. It remains the case
that representation — both in presence (which is necessary but not sufficient)
and, in turn, in influence — is the sine qua non of progress on gender equality. Self-
interest supports this; if climate change has taught us nothing else, it is that it will
require the whole range of human ingenuity and agency to tackle it. It requires
an inclusive approach that brings all human perspectives, female, LGBTQI+ and
male, to the table — to proceed otherwise is a further act of self-sabotage, adding
an avoidable additional challenge to the already obdurate problems that we face.

Notes

1 Initially there were 11 constituted bodies in total: the Executive Board of the clean
development mechanism (CDM Executive Board); the Joint Implementation
Supervisory Committee (JISC); the Compliance Committee facilitative branch; the
Compliance Committee enforcement branch; the Least Developed Countries Expert
Group (LEG); the Consultative Group of Experts on National Communications from
Parties not included in Annex I to the Convention (CEG); the Adaptation Fund Board
(AFB); the Technology Executive Committee (TEC); the Adaptation Committee
(AC); the Standing Committee on Finance (SCF); and the Advisory Board of the
Climate Technology Centre and Network (CTCN Advisory Board). The Executive
Committee of the Warsaw International Mechanism for Loss and Damage associated
with Climate Change Impacts (Executive Committee of the WIM) was added from
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2014 and included in analysis of the report statistics from 2015. The Paris Committee
on Capacity Building (PCCB) was added from 2017. The Facilitative Working Group
of the Local Communities and Indigenous Peoples Platform (figures analysed relate to
government members only) and the Katowice Committee of Experts on the Impacts
of the Implementation of Response Measures were added in 2019.

2 Namely the AC, AFB, CDM Executive Board, CGE, CTCN Advisory Board, JISC,
LEG, PCCB, SCF, TEC and Executive Committee of the WIM. Exceptions were task-
or time-based.
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3 EU external climate policy
Gill Allwood

Introduction

Climate change has arrived centre-stage on the EU’s policy agenda. The new
President of the Commission, Ursula von der Leyen, announced in 2019 that
Europe would be the first climate-neutral continent by 2050 and introduced the
European Green Deal and the first EU climate laws as part of the project to
achieve this goal. Externally, the EU plays a major role in international climate
negotiations, partly to meet its global leadership aspirations, and partly to ensure
that European manufacturing is not undercut by producers with lower environ-
mental standards. Climate change also features prominently in EU foreign policy,
where it is framed as part of a series of nexuses, connecting it with migration,
security and conflict. The need to address climate change rests against a back-
drop of crisis — economic, environmental, health and political — building a sense
of urgency and strategic prioritisation. One of the consequences of this is the
sidelining of gender equality, despite the EU’s repeated assertions of its commit-
ment to mainstreaming the goal of gender equality throughout all its internal and
external activities.

This chapter draws on feminist institutionalism and the literature on policy
integration, including gender mainstreaming, to show how and why gender is
excluded from EU external climate policy. It asks, firstly, where, in external
climate policy, do we find references to gender and what, if anything, do they
contribute to achieving gender-just climate policy. Secondly, it asks how femi-
nist institutionalism and policy integration studies can help us understand why
gender equality is not mainstreamed in EU external policy and what institutional
obstacles prevent its integration. | argue that gender has been excluded from
EU external climate policy by a combination of institutional power struggles; a
discourse of crisis and security, which pushes gender into the background; and a
proliferation of nexuses and mainstreaming imperatives in which the treaty obli-
gation to mainstream gender is pushed to one side.

EU climate policy

EU climate policy has three main components: mitigation, adaptation and cli-
mate diplomacy. Mitigation refers to strategies for reducing climate change,
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largely through the reduction of greenhouse gas emissions. Adaptation refers to
strategies for adapting to the effects of climate change, such as increased flood-
ing, droughts and unpredictable weather patterns. Climate diplomacy refers to
the EU’s role in international climate negotiations and agreements, an area in
which it has sought to assert leadership. However, financial, economic, and polit-
ical crises from 2008 slowed internal climate policy, and internal opposition to
strong climate action has grown, particularly from central and eastern European
member states, including Poland (Dupont and Oberthiir, 2015, p. 229). While
initially, the EU’s ambitions exceeded its own internal practice, since the mid-
2000s it has tried to ‘lead by example’. The EU, along with its member states, is
a signatory to the United Nations Framework Convention on Climate Change
(UNFCCC) and plays a key role in trying to reach agreements on global tar-
gets (Biedenkopf and Dupont, 2013). The EU was an influential player in the
2015 Paris Agreement, the first universal, legally binding climate agreement and
continues to try to push global targets upwards (Oberthiir and Groen, 2018).

Key policy frameworks are the Climate and Energy Package for the period
2020-2030 (COM [2014] 15 final), which sets out targets for greenhouse gas emis-
sions reductions, renewable energy and energy efficiency; and the Environmental
Action Programme, which provides an overarching framework for all environ-
mental and climate policy. The European Green Deal (2019) sets out a strategy
for achieving net-zero greenhouse gas emissions by 2050 while sustaining eco-
nomic growth. The first ‘climate law’ (COM [2020] 80 final) was proposed in
early 2020, aiming to enshrine in legislation the objective of climate neutrality
by 2050.

Since 2013, internal EU climate policy has also included an adaptation strat-
egy, in recognition that climate change is having an impact within the EU, as
well as, more obviously, elsewhere. While climate change mitigation was more
readily framed as an issue to be dealt with at the EU level, adaptation to the
effects of climate change appeared, until recently, to require local responses or
to be of concern only in countries hit most severely by the impact of climate
change, which are concentrated in the Global South. The floods and heatwaves
of the early 2000s raised awareness of the impact of climate change within the EU
and of its cross-border nature (Rayner and Jordan, 2010). As a consequence, the
EU’s adaptation strategy was adopted in 2013 (COM(2018) 738 final). Member
states are encouraged to produce national adaptation strategies, setting out, for
example, how they will climate-proof their transport, energy and agriculture
sectors, and protect their populations from flooding, droughts and heatwaves.
As part of EU external relations, however, adaptation has a longer history. The
visible impact of climate change in developing countries, and the use of devel-
opment aid for adaptation purposes, means that climate change has long been
prominent in EU development policy. A Commission Communication in 2003
(COM [2003] 85 final) declared climate change a development, as well as an
environmental, problem. This has implications for the study of gender and EU
climate policy, as will be demonstrated later. The well-established nature of
gender and development within the European Commission and the European
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Parliament (especially its FEMM Committee on Women’s Rights and Gender
Equality and the Committee on Development) means that adaptation has been
the core concern of gender and climate change analyses and policy proposals
emanating from these institutions.

The EU’s internal and external climate policies are dealt with by different
decision-making institutions and processes. The European Commission is respon-
sible for drafting EU legislative proposals. The newly appointed President, Ursula
von der Leyen, has declared climate change one of her top priorities, and the
European Green Deal (2019) was introduced as one of the new Commission’s first
actions. Internal EU climate policy is proposed by the Commission Directorate-
General for Climate Action, DG CLIMA, which was created in 2010. However,
climate change cannot be addressed by discrete policy measures. Energy, environ-
ment, agriculture, transport and trade all play a crucial role. Successfully meeting
climate targets requires other policy sectors to integrate climate change into their
work, as will be discussed later in this chapter.

Externally, climate change appears in foreign, security, external migration and
international development policy. Since the Paris Agreement (2015), external
climate policy has included supporting partner countries with the formulation
and implementation of their Nationally Determined Contributions (European
Commission, 2019, p. 62). The EU’s Global Climate Change Alliance Plus
initiative (GCCA+) has fostered policy dialogue with, and support for climate
action in partner countries, mainly Least Developed Countries (LDCs) and
Small Island Developing States (SIDS) (European Commission, 2019, p. 64).
Before the Lisbon Treaty (2009), climate change, like other EU policy issues,
was expected to align with the principle of Policy Coherence for Development.
Policy Coherence for Development is a treaty obligation and is intended to
prevent EU policies in areas other than international development undermin-
ing development objectives. This applies to all EU activities, including climate
action. Impact assessments are supposed to be conducted to ensure that proposed
actions will not have adverse effects on developing countries. However, the rela-
tive weakness of development policy institutions within the EU; the hierarchy of
political priorities; and the poor implementation of the impact assessment obliga-
tion mean that Policy Coherence for Development has been more of a rhetorical
commitment than an accomplishment. The Lisbon Treaty (2009) brought about
a shift in emphasis, with development objectives being set alongside new strategic
priorities, such as security and migration, and then gradually losing place to them.
Development policy is increasingly required to serve the interests of a security-
focused foreign policy. According to the Global Strategy (High Representative of
the Union for Foreign Affairs and Security Policy 2016), which is the overarch-
ing statement of EU foreign policy, ‘Development policy needs to become more
flexible and aligned with our strategic priorities’. EU foreign and security policy
frames climate change as a security threat and a root cause of migration (High
Representative of the Union for Foreign Affairs and Security Policy 2016, p. 27).
The Council Conclusions on Climate Diplomacy of 26 February 2018 state that:
‘without decisive action [climate change and environmental degradation] will



EU external climate policy 39

become an even greater source of global risk, including forced displacement and
migration’. Development policy is now expected to mainstream climate change
adaptation to render partner countries more resilient when coping with climate
change consequences in order to address the root causes of the migration crisis.
The European Consensus on Development (2017) calls for climate change inte-
gration across all sectors of development cooperation. It commits to addressing
the root causes of migration, including climate change. This is a reversal of the
expectation prior to the Lisbon Treaty that climate action would be coherent
with development policy objectives.

The European Commission’s framing of the EU’s global role stresses the
importance of access to

partner countries’ markets, infrastructure and critical raw materials. This
starts with enhancing the EU’s energy and climate diplomacy, and with fur-
ther mainstreaming climate change objectives and considerations in politi-
cal dialogues, including in the area of migration, security and development
cooperation.

(COM [2018]773 final)

Climate mainstreaming is seen as a way to achieve the EU’s trade, security and
migration priorities, and is, therefore, a core priority for external action.

Where does gender fit into EU external climate policy?

This section of the chapter gives an overview of EU gender equality policy, show-
ing where it intersects with climate policy. Focusing on external climate policy,
it then asks where we can find references to gender and what, if anything, they
contribute to achieving gender-just climate policy.

The EU is committed to mainstreaming gender throughout all of its inter-
nal and external activities. Article 8 of the TFEU states: ‘in all its activi-
ties, the Union shall aim to eliminate inequalities, and to promote equality,
between men and women’. EU institutions still tend to frame gender equality
as ‘equality between men and women’, ignoring the heterogeneity of these
two categories, the power relations within, as well as between, them, and the
intersection of other structural inequalities with gender. There are institu-
tional pockets in which a more nuanced gender analysis emerges. These will
be discussed where they relate to external climate policy. The EU’s approach
to gender equality is contained in its Gender Equality Strategy, the most
recent version of which was launched in March 2020. The strategy makes
some move away from a focus on equality between women and men, aiming
to achieve

a Europe where women and men, girls and boys, in all their diversity, are
equal ... The Commission will enhance gender mainstreaming by systemati-
cally including a gender perspective in all stages of policy design in all EU
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policy areas, internal and external. The Strategy will be implemented using
intersectionality as a cross-cutting principle.

(p-2)

Although there is no detail about how this will be done, the recognition of inter-
sectionality is an important step away from equating gender equality solely with a
men—women binary. An intersectional analytical lens has been used by feminist
scholars to make important contributions to our understanding of the impact of
climate change and responses to it (Nagel, 2012; Tschakert and Machado, 2012;
Kaijser and Kronsell, 2014; MacGregor, 2014; Sultana, 2014). Intersectionality
can help us understand individual and group-based differences in relation to cli-
mate change. Rather than designating women as vulnerable victims of climate
change, an intersectional approach demonstrates that social structures based
on characteristics such as gender, socio-economic status, ethnicity, national-
ity, health, sexual orientation, age and place influence the responsibility, vul-
nerability and decision-making power of individuals and groups. For example,
Kronsell’s (2013) study of Sweden shows that there are gendered differences in
energy consumption and transportation. She argues, however, that it is important
to recognise that gender is not the only relevant factor; sometimes class mat-
ters more than gender and there are considerable differences within the Global
North and Global South. An intersectional analysis asks which social categories
are included in, and excluded from, the cases in question, what assumptions are
made about social categories, and what type of knowledge is privileged (Kaijser

and Kronsell, 2014). Buckingham and Le Masson (2017, pp. 2-3) argue that,

If gender, and gender equality, is to be a meaningful policy objective, it must be
recognised that it comprises relations between women and men, and between
and among different groups of women and men, not to mention between
different conceptualisations of masculinity and femininity, which can each
be practised by either, and both, women and men ... Understanding gender
inequality also requires a simultaneous understanding of social and economic
divisions based on class, ethnicity, age, disability, religion, sexuality, parent-
hood, among others, and how these divisions intersect to compound particu-
lar disadvantages and inequalities between and within social groups.

Internally, the EU’s concern with gender equality has focused primarily on equal
pay for equal work, a principle enshrined in the treaties since the Treaty of Rome
(1957). The EU has been committed to gender mainstreaming since 1996, mean-
ing that gender equality should be integrated into all areas and at all stages of
policy-making. However, key areas of activity remain untouched, including
energy, trade and transport. The European Parliament’s FEMM Committee has
highlighted many of these gaps in a series of reports and resolutions, as has the
European Institute for Gender Equality (EIGE). For example, EIGE (2016),
finds that the European Commission has only just begun to recognise the links
between gender and transport, and according to the European Parliament (2018),
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‘current EU trade policy and its “Trade for All” strategy ... lack a gender equality
perspective’.

Gender equality and women’s empowerment are declared core objectives of
EU external action (Gender Equality Strategy 2020-2025). Since 2015, the sec-
ond Gender Action Plan (GAPII), has required all actors in EU external action
to implement and report on gender mainstreaming, specific actions and political
dialogue in relation to gender equality. GAPII also introduced a cross-cutting
priority: Institutional Cultural Shift. This was based on the recognition that gen-
der equality will only be achieved once there is a significant change in institu-
tional culture. It will be discussed in the next section of this chapter. The original
Gender Action Plan (2010) was created within the Directorate-General (DG)
for Development and aimed to translate gender and development commitments
into effective policy outcomes. This illustrates the importance of EU develop-
ment policy institutions in raising awareness of gender equality, gender main-
streaming and gender analysis. The strong influence within DG Development
of Gender and Development experts and advocates has resulted in development
cooperation being the most gender-aware area of EU policy. In the wake of the
Lisbon Treaty, the creation of the European External Action Service, and the
restructuring of DG DEVCO, the second Gender Action Plan, GAPII (2015-
2019), applied to all areas of EU external action, not just development policy,
and to all actors, including EU headquarters in Brussels, EU delegations in part-
ner countries and member states. This shift from development to external action
has diluted the influence of gender and development activists and advocates on
the framing of gender equality issues, and gender equality remains less well inte-
grated into areas of external action outside international development.

Development policy documents continue to enshrine a long-standing commit-
ment to gender equality. For example, the European Consensus on Development

(2017, para 15) states that:

gender equality is at the core of the EU’s values and is enshrined in its legal
and political framework. It is vital for achieving the SDGs and cuts across
the whole 2030 Agenda. The EU and its Member States will promote wom-
en’s and girls’ rights, gender equality, the empowerment of women and girls
and their protection as a priority across all areas of action.

In line with the UN’s 2030 Agenda and with growing awareness of diversity
and intersectionality, the European Consensus on Development (2017, para 16)
moves beyond a focus on gender alone:

the EU and its Member States will continue to play a key role in ensuring
that no-one is left behind, wherever people live and regardless of ethnic-
ity, gender, age, disability, religion or beliefs, sexual orientation and gender
identity, migration status or other factors. This approach includes addressing
the multiple discriminations faced by vulnerable people and marginalised
groups.
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Statements of commitment to gender mainstreaming are pervasive in EU for-
eign and security policy, including external climate policy. The Global Strategy
(High Representative of the Union for Foreign Affairs and Security Policy 2016,
11 and 51), states that: ‘we must systematically mainstream human rights and
gender issues across policy sectors and institutions’. The Council Conclusions
on Climate Diplomacy of 26 February 2018, state that: ‘gender equality, wom-
en’s empowerment and women’s full and equal participation and leadership are
vital to achieving sustainable development, including climate change adapta-
tion’. The Council Conclusions on Climate Diplomacy of 18 February 2019 state
that: ‘the EU will continue to uphold, promote and protect human rights, gen-
der equality and women’s empowerment in the context of climate action’. The
European Council Strategic Agenda 2019-2024, sets out as one of its four main
priorities a climate-neutral, green, fair and social Europe, stating that ‘Europe
needs inclusiveness and sustainability, embracing the changes brought about by
the green transition, technological evolution and globalisation, while making
sure no-one is left behind’. In this section, it adds: ‘we need to do more to ensure
equality between women and men, as well as rights and opportunities for all. This
is both a societal imperative and an economic asset’.

These statements can be read as all-embracing or as add-ons to unchanged
gender-blind policy. They are now systemic in EU external policy and can pro-
vide leverage for gender equality advocates, both inside and outside EU institu-
tions, but they can also suggest that the problem has been resolved, removing
incentives to address it.

In contrast, the European Green Deal (2019) is completely gender blind. It
makes no reference to gender/women, although it does say that the transition
to a climate-neutral economy must be ‘just and inclusive’ and must ‘put people
first’ (p. 2). The European Green Deal mostly concerns internal policy, but a sec-
tion on ‘the EU as a Global Leader’ stresses the importance of increasing climate
resilience in partner countries to avoid ‘conflict, food insecurity, population dis-
placement and forced migration’. The EU’s efforts to ‘lead by example’ in climate
action are important, but the gender blindness of climate policy means that any
norms it exports will also be gender blind.

One of the reasons why gender is absent from the European Green Deal is that
(gender) equality and climate action are presented as two of the new Commission’s
top priorities, but they are kept separate from one another. Elements of gender-
awareness in relation to climate change exist in fragments of EU policy, but they
lack coherence. The Gender Equality Strategy has a short section on climate
change which points out some of the ways in which climate change is gendered
and argues that, ‘Addressing the gender dimension can therefore have a key
role in leveraging the full potential of these policies’. GAPII refers to climate
issues only twice. The first reference states that the Commission’s services and
European External Action Service will contribute to ‘women’s increased partici-
pation in decision-making processes on climate and environmental issues’ and
Objective 20 in Annex 1 is: ‘equal rights enjoyed by women to participate in
and influence decision-making processes on climate and environmental issues’.
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This is the objective least often reported upon. There are also reports on gender
and climate change by EIGE and the European Parliament, some of which are
limited to counting the numbers of women in climate decision-making, and some
of which contain sophisticated gender analyses of climate issues and responses.
The EIGE (2019) report, for example, reiterates the EU’s obligations to integrate
gender equality into its climate change policies, in line with the UNFCCC Lima
Work Programme on Gender and the 2017 Gender Action Plan, as well as with
the EU’s own gender mainstreaming commitments. However, EIGE argues that
these have not been translated into concrete actions, and EU climate policy has
remained largely gender blind.

To summarise, climate change is mentioned briefly in gender equality docu-
ments, such as GAPII and the Gender Equality Strategy, but the major climate
framework document of 2019, the European Green Deal, is gender blind. The
Social Development Goals (SDGs) offer the potential to bring gender equality
and climate change together, but this has not yet been realised, including within
EU policy-making.

A feminist institutionalist analysis of gender and EU external
climate policy

The previous section has shown that gender equality is not mainstreamed in
EU external climate policy. Can feminist institutionalism help us to understand
why this is the case?! Feminist institutionalism tells us that institutions matter,
that they are ridden with gendered power relations, and that they are resistant to
change. Feminist institutionalism (Mackay et al., 2009; Krook and Mackay, 2011;
Chappell and Waylen, 2013; Waylen, 2013) can help explain the gap between
formal commitments to gender mainstreaming and gender equality in all policy
areas and at all stages of policy-making and, on the other hand, persistently gen-
der-blind policy in particular areas, in this case, climate change. It enables us to
examine the institutional constraints, opportunities and resistances that affect
gender mainstreaming within climate change policy-making. Feminist institu-
tionalism emphasises the importance of informal practices, norms and values,
exposing the ways in which they can constrain or distort formal rules (Chappell
and Waylen, 2013; Waylen, 2013). A focus on the informal rules of the game
provides clues that can contribute to explaining the gap between the rhetoric and
reality of gender mainstreaming in specific areas of EU policy. Focusing on the
relation between formal rules and informal practices can help us understand why
gender mainstreaming — which is formally compulsory in all policy areas and all
stages of policy-making — is ignored, overlooked, pushed down the agenda or out to
the margins, while the main business of climate change policy-making continues
unperturbed. Drawing on sociological institutionalism, feminist institutionalism
suggests that actors are constrained by cultural conventions, norms and cognitive
frames of reference which privilege a certain way of thinking about a policy prob-
lem and ensure that other perspectives remain submerged from view (Lowndes
and Roberts, 2013, p. 30). Feminist discursive institutionalism also enables us to
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focus on the construction and contestation of meaning in the interaction between
gender mainstreaming and climate change policies (Schmidt, 2012). Gender
mainstreaming is interpreted and re-interpreted in day-to-day institutional inter-
actions. Individual and collective actors engage in struggles to impose their under-
standings of gender mainstreaming, and this is affected by the broader context
of institutional power imbalances that push issues such as gender equality to the
centre or the margins of particular policy debates. It can reveal ways in which
gender mainstreaming is imbued with new meanings in day-to-day policy-making
practices. It can highlight the ways in which issues are constructed as certain types
of problem requiring certain types of solution. This can act as a constraint on those
pushing other meanings. The special issue of Political Studies Review on gender
and external action shows that in times of crisis, gender equality is pushed off the
agenda (Muehlenhoff et al., 2020). Studies on the gendered impact of COVID-19
have revealed the same effect (John et al., 2020). Crisis discourse wrongly pro-
claims that ‘we are all in this together’, whereas Cynthia Enloe (2020) insists that

we are not all in this together. We're on the same rough seas, but we're
in very different boats. And some of those boats are very leaky. And some
of those boats were never given oars. And some of those boats have high-
powered motors on them. We are not all in the same boat.

The EU’s institutions have very different institutional cultures. The European
Parliament, for example, has traditionally been greener and more gender equal-
ity-friendly than the Council, but can be squeezed out of decision-making, par-
ticularly in areas where member states seek to retain control. The Council has
retained exceptional control of climate policy-making, meaning that the mem-
ber states have more influence and the European Parliament has less influence
than is set out in the treaties (Dupont, 2019). Climate and gender equality lag-
gards, often from central and eastern Europe, can water down policy in both
of these areas. EU decision-making is famously sectoral, although some cross-
sectoral structures exist, for example, the European Parliament’s gender main-
streaming group and the promised Task Force for Equality in the Commission.
Power relations between external climate institutions affect their relative ability
to frame climate change. For example, the European Parliament Development
Committee and the European Commission’s Directorate-General for develop-
ment are relatively weak. In contrast, security and migration institutions and
frames are dominating the external climate policy agenda (Youngs, 2014). The
Lisbon Treaty enhanced external action, but reduced the profile of development
within it. There is also a gap between policy formulation in Brussels and imple-
mentation by the EUDs in the partner countries. As Debusscher and Manners
(2020) point out, it is not just about what happens in the institutions in Brussels.
External climate policy is also made and implemented in the delegations in the
partner countries and in partnership with the partner countries. Studies have
shown that gender mainstreaming is not consistently present in these institutions

and processes (Allwood, 2018).



EU external climate policy 45

Institutional resistance to gender-sensitive change was recognised in GAPII
which applies to all external action and contains an important cross-cutting pri-
ority: Institutional Cultural Shift. This means ‘shifting the Commission services
and the European External Action Service’s institutional culture to more effec-
tively deliver on EU commitments’. Institutional Cultural Shift was based on
the idea that change will only be brought about once a systemic shift has taken
place. This aligns with Rao and Kelleher’s (2005) work on gender and organisa-
tions, which argues that effective gender mainstreaming needs transformational
institutional change. It is a response to the recognition that organisations matter
and that they are ‘sticky’. Path dependency might explain why climate change
continues to be framed as a scientific, elitist, technical and masculinised issue. As
Cornwall and Rivas (2015, p. 400) argue, ‘Ultimately, a paradigm transformation
is needed to reclaim the gender agenda and address the underlying structures of
constraint that give these inequalities the systemic character and the persistence
over time’.

Institutional Cultural Shift and changing mindsets are essential for gender
transformation, but will not be effective without political will. Gender composi-
tion at management level in the European External Action Service is worse than
in the European Parliament, European Commission and Council. Chappell and

Guerrina (2020, p. 8) find that,

A common normative stance within the European External Action Service
has not yet fully evolved, indicating that where a gender perspective does
occur, it is unlikely to have dispersed across the European External Action
Service. Hence, there may well be ‘pockets’ of gender actorness, but not
full gender mainstreaming. From an institutional perspective, this relates not
only to how many women are working within the European External Action
Service but also whether officials are looking at EU foreign policy through
a gender lens.

Efforts to integrate gender equality in the institutions continue. The European
External Action Service Gender and Equal Opportunities Strategy 2018-2023,

aims to achieve gender equality in the European External Action Service in
the broadest sense, whereby women and men enjoy equal rights, equal obli-
gations and equal opportunities across the Service ... through accelerated
progress towards gender balance and accelerated Institutional Cultural Shift
in the European External Action Service.

(p. 6)
This is justified in terms of productivity and effectiveness:
measures will be put in place for the sustainable transformation of institu-

tional reflexes and individual mindsets. Transformational measures will aim
to counteract stereotypes, unintended bias and prejudices while at the same
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time fostering inclusivity, diversity and collaboration through training, men-
toring, coaching, networking and innovative learning and through provid-
ing equal development opportunities for women and men.

(p.8)

However, the European Parliament draft report on Gender Equality in the EU’s
Foreign and Security Policy 2019/2167 (INI), of 27 March 2020, calls for more
precision and specific targets on gender and diversity in this strategy. It also calls
for member states to create a formal Council working group on gender equality,
argues that the European External Action Service Principal Advisor on gender
equality requires more staff and resources, and calls on the Vice President/High
Representative to ensure that heads of European Union Delegations (EUDs)
abroad ensure that gender equality is mainstreamed throughout all of the delega-
tion’s work and that there is a full-time gender focal point in each delegation.

An additional obstacle to mainstreaming gender throughout all EU exter-
nal climate policy is that the latter is itself constructed as a cross-cutting issue.
Gender mainstreaming is implemented more easily in discrete policy sectors and
is more difficult to apply to other cross-cutting issues. There is a long-standing
and widespread understanding that some objectives cannot be reached by treat-
ing them as standalone goals, but that they need to be woven into all areas of
decision-making and at all stages. This is referred to as mainstreaming (as in gen-
der mainstreaming), policy integration (as in environmental policy integration),
or policy coherence (as in policy coherence for development). Collectively,
they can be referred to as horizontal policy coordination. Gender mainstream-
ing, environmental policy integration and policy coherence for development are
all treaty-based obligations. As policy-makers increasingly refer to cross-cutting
issues and to policy nexuses, we need a way to understand and improve how they
intersect.

We can draw on the literature on horizontal policy coordination and policy
nexuses to try to understand how policy issues interconnect and what happens
when they do. This literature considers how cross-cutting issues are integrated
into policy sectors. It shows where this works and where it fails, and suggests
explanations for these outcomes (De Roeck et al., 2018). It suggests that suc-
cessful policy coherence requires a strong shared vision which acts as a strate-
gic goal and maintains focus on the objective, and not on the procedural tools
and instruments. The substantial literature on gender mainstreaming shows
that, despite repeated rhetorical commitments by EU actors, it is still absent
from key policy areas and is often treated as procedural, rather than substan-
tive (Meier and Celis, 2011; Allwood, 2013; Guerrina and Wright, 2016). Kok
and de Corninck’s (2007, pp. 587-599) study of climate change mainstreaming
shows that organisational structures were not designed for cooperation, coordi-
nation and joint decision-making on different levels. There are power imbal-
ances between different Commission DGs; between different configurations of
the Council of Ministers; and between the Council, the European Parliament
and the Commission. The European Parliament, and in particular its various
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committees on the environment, development and gender equality, have been
increasingly active in advocating the mainstreaming of these issues throughout
all European Parliament decision-making, but the European Parliament can be
excluded from forms of decision-making dominated by intergovernmentalism,
and this applies to most of the Union’s climate change policy. Power imbalances
and inter-institutional rivalries mean that issues such as environmental protec-
tion can struggle to impinge on policies shored up by powerful economic interests
such as trade and agriculture. Institutional resistance, often based on powerful
economic interests, is identified as the main obstacle by Gupta and van der Grijp
(2010), in their study of climate change mainstreaming. Climate change main-
streaming threatens the status quo and unsettles the vested interests of industry
and the energy lobby. Resistance is therefore strong. Any policy competition or
struggle for scarce resources will expose these imbalances, and rhetorical commit-
ment to mainstreaming may lack underlying substance, particularly in times of
economic crisis.

EU external policy increasingly uses the term ‘nexus’ to describe the inter-
section between two or more policy areas (Lavenex and Kunz, 2009; Carbone,
2013; Furness and Génzle, 2017; De Roeck et al., 2018). Climate change is situ-
ated in a series of nexuses, including climate-security and climate-migration. The
Council Conclusions on Climate Diplomacy of 26 February 2018 ‘resolve ... to
further mainstream the nexus between climate change and security in political
dialogue, conflict prevention, development and humanitarian action and dis-
aster risk strategies’. While this is an important recognition that policy issues
are intersecting and cannot be addressed in isolation from each other, it raises
substantial questions about how gender can be mainstreamed throughout other
cross-cutting issues. Allwood (2020a) found that gender equality is absent from
the migration-security-climate nexuses which are driving development policy
priorities. This makes mainstreaming even more challenging. Not only are cli-
mate change, migration and other cross-cutting issues to be mainstreamed in
development cooperation and policy dialogue, but the nexus between them must
also be mainstreamed. This raises questions about the practicalities of addressing
complex webs of intersecting issues, especially when some of them are accorded
priority status. It also creates a context in which the mainstreaming of gender
becomes even more difficult.

Conclusion

This feminist institutionalist analysis of EU external climate policy shows that the
framing of climate change as a policy problem affects which institutions address it
and which solutions are proposed. When climate change was framed as a devel-
opment issue, decisions were made by development institutions in the context of
policy coherence for development. The relatively strong influence of gender and
development in DG DEV meant that there was some chance of external climate
policy being tinged with gender awareness. Following the Lisbon Treaty, the
creation of the European External Action Service, and the restructuring of DG
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DEVCOQO, foreign and security policy gained prominence, and development policy
became subservient to its priorities. Given that gender was relatively prominent
in development policy, this contributed to gender slipping down the agenda.
Crisis discourse accentuated this trend (Muehlenhoff et al., 2020).

External relations gained prominence on the EU’s political agenda with the
adoption of the Lisbon Treaty. The creation of the role of High Representative
and the European External Action Service marked a new era in foreign and secu-
rity policy. These new institutional arrangements had consequences for both cli-
mate policy and gender equality. The new external agenda prioritised migration
and security, and climate change was constructed as an external issue in relation
to these priorities. The EU makes much of its foundational myth of gender equal-
ity (MacRae, 2010), and of the fact that gender equality is a fundamental value
of the Union. Commitments to gender equality and to gender mainstreaming
as a means of achieving it, abound in EU policy documents, both internal and
external. Internal gender equality policy is closely linked to equality between
women and men in the workplace. Present in the treaties since the foundation
of the Common Market in 1957, equal pay for equal work (and later, work of
equal value) has been at the heart of the EU’s gender equality narrative, even as
the principle has extended to other areas of EU policy and has slowly begun to
include other forms of inequality, discrimination and exclusion. Gender equality
in external relations was, for many years, most visible in relation to development
cooperation, which was influenced by gender and development theory and prac-
tice. Gender awareness was higher than in other parts of EU external action and
the Gender Action Plan of 2010, demonstrated a desire to implement commit-
ments to gender equality on the ground. This constituted an institutional context
in which climate change as an issue affecting developing countries and the EU’s
relations with them could potentially begin to be addressed in a gender-just fash-
ion. However, the reframing of climate change as a migration and security issue
has acted as an obstacle to this.

The construction of climate change as a problem which can be solved with
market, technological and security solutions has, until recently, excluded a peo-
ple-centred approach, which could favour a gender-sensitive policy. There are
signs that this is beginning to change very slowly. EU climate policy is edging away
from an exclusive focus on technological solutions towards a recognition that cli-
mate change affects people, and that people are part of the solution. However,
integrating diversity and intersectionality into the analysis of climate change and
proposed responses to it is still a marginal concern (Allwood, 2020b). Efforts to
address gender inequality and efforts to address climate change continue to exist
in parallel, rather than being fully integrated into each other. Gender equality is
not integrated into all aspects of decision-making and at all stages. Instead, it is
tagged on or addressed in separate documents and debates, in what Acosta et al.
(2019, p. 15) refer to as a ‘stale reproduction of set pieces of text [pointing to] sig-
nificant levels of inertia in thinking and practice around gender mainstreaming
issues’. This is a result of institutional stickiness, which makes it difficult to bring
about a much-needed Institutional Cultural Shift.
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In addition to contributing to our understanding of why gender has not been
integrated into climate decision-making, this chapter also opens up the broader
question of how we can integrate gender throughout all (intersecting) policy in a
way that is transformative and sustainable (i.e. not just inserting the word gender
into policy documents, as Sherilyn MacGregor fears (2014, p. 624). If, as the SDGs
suggest, gender equality is a prerequisite for achieving sustainable development,
peace and security, and climate change mitigation and adaptation, then it must be
integrated into all of these policy areas, including the intersections between them.
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4 How to make Germany’s climate
policy gender-responsive

Experiences from research and advocacy

Gotelind Alber, Diana Hummel, Ulrike Réhr,

and Immanuel Stief3

Introduction

A cornerstone to open the political perspective of the German climate policy
to gender and gender justice was a research project titled: “The contribution
of gender justice to successful climate policy: impact assessment, interde-
pendencies with other social categories, methodological issues and options
for shaping climate policy’ (Gender and Climate research project) commis-
sioned by the German Federal Environment Agency (UBA). It was carried out
from November 2016 to October 2019 by three partners: Wuppertal Institute
Environment, Climate, Energy, ISOE-Institute for Social-ecological Research
and GenderCC-Women for Climate Justice. The project aimed at reviewing
existing findings on the gender and climate change nexus in industrialised
countries, examining the added value of the gender perspective for climate
policies and developing recommendations for action for the German national
framework, in line with the UNFCCC provisions on gender. Moreover, the
knowledge of obstacles towards a gender perspective in climate protection and
adaptation was to be enhanced (Rohr et al., 2018; Spitzner et al., 2020). The
study was based on the assumptions that, a) a gender perspective supports the
development of policies tailored for different target groups, thereby improving
the effectiveness of climate policy in particular in terms of acceptance; b) a
gender-responsive climate policy can counteract gender inequality; and ¢) in
this way, synergies can be created between climate protection/adaption and
gender justice. In the first step, a systematic literature review of national and
international literature on sex and gender aspects in climate-relevant areas of
action in countries of the Global North, as well as an analysis of gender provi-
sions and mandates accruing from the UNFCCC process, have been conducted
(Rohr et al., 2018). In a second step, a ‘Gender Impact Assessment’ (GIA)
has been conceptualised for climate policies and measures, and developed in a
participatory process. As a third step, the prerequisites for gender analyses and
requirements for gender-responsive climate policies have been determined in
order to derive action and policy recommendations at the federal level. The
outcomes of the research project resulted in some advocacy activities within the
ministry (Spitzner et al., 2020).
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The research project as well as the developments in the German Ministry for
the Environment, Nature Protection and Nuclear Safety (BMU) were backed
by the latest gender-outcomes of the UNFCCC, which urge all governments to
develop gender-responsive climate policies.

In the following section, we provide an overview of how gender considera-
tions evolved in German climate policy. Then, in the next section, we look at
two potential paths to integrate gender into climate policy. Finally, we discuss
these options and, in conclusion, suggest next steps for working towards gender-
responsive climate policy.

The starting point: Climate policy and gender in Germany

German governments have generally considered themselves as forerunners in
climate policy. Germany has been successful in presenting and advocating for
ambitious climate goals and thereby pushing the climate agenda forward at EU
and international levels, but it has not, however, been as successful in achieving
these goals. It should, nevertheless, be noted that Germany is currently striving
for emissions reductions of 55% by the year 2030 while at the same time phasing
out nuclear power and also — in the longer term — the use of coal energy.

The Federal Ministry for the Environment (BMU), run by a Minister from the
Social-Democratic Party, has the lead in national climate policy. Yet, it is not in
charge of central fields of action for implementing the climate protection goals.
Therefore, even if the BMU was a pioneer in terms of attempts to integrate gen-
der into climate policy approaches and goals, it has little influence on the imple-
mentation in the various sectors. Energy policy, for instance, is located in the
Ministry of Economic Affairs, while transport, agriculture, housing and construc-
tion are in the hands of three other ministries. All these ministries are currently
run by the conservative Christian Democratic Union (CDU) or Christian Social
Union of Bavaria (CSU) and are working very closely with the private sector in
the respective areas. They are not yet ready for a transformative policy in general,
let alone for a gender-equitable policy. Thus, this fragmentation of climate policy
is difficult in terms of effective climate change mitigation and it also hampers the
integration of gender and intersectional approaches.

Mainstreaming gender into Germany’s climate policy

The road to mainstreaming gender into climate policy in Germany started to look
promising in 1995, when the first Conference of the Parties to the Framework
Convention on Climate Change (COP1) took place in Berlin. It was chaired
by the (at that time) German Environment Minister and former Minister for
Women Affairs, Dr Angela Merkel, who later on, in 2005, became Chancellor of
the Federal Republic of Germany. Theoretically, this could have been the ideal
condition for advancing gender-equitable climate policy.

Furthermore, in 1998, the first red-green Federal Government agreed to imple-
ment gender mainstreaming and to recognise the realisation of equality of men
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and women as a universal guiding principle for policy planning in all ministries.
These regulations are still in place. Since then, governmental coalitions have
changed several times, and the strong efforts for an organisational anchoring of
gender mainstreaming in the BMU have had only very limited success (Sauer,
2014).

With the exception of a few selective measures, gender-responsive climate
policy has not been an issue in the German Environment Ministry in the past
20 years. Particularly, it is still striking that the gender mainstreaming process
had not found its way into climate policy. So, despite the mandate to mainstream
gender into all policy areas, it was only recently and in connection with and
supported by UNFCCC decisions on gender, that it gained more attention in
German national climate policy.

So, while the importance of gender relations for an effective climate policy
was largely underestimated by the government for a long time, some progress has
been made in the last few years, giving a reason to hope for a move towards a
gender-equitable climate policy in the near future. After the federal elections in
2017, at the beginning of the current legislative period, Svenja Schulze came into
office as the new Environment Minister. She placed greater emphasis on gen-
der equality, both in terms of gender balance and of gender-sensitive or gender-
responsive policy. She set up, or reactivated, internal networks and training for
the staff, particularly at decision-making levels, installed a new department deal-
ing with gender aspects of environmental policy, and announced the develop-
ment of a gender strategy for environment, nature protection and climate policy
(BMESEF]J, 2020). Moreover, the current Minister Schulze holds regular meetings
with female leaders of environmental non-governmental organisations to discuss
difficulties in, and solutions for, addressing gender and gender equality in the
organisations, as well as to present and discuss up-to-date environmental policies
and programmes. Considerable steps have been taken to make staff aware of the
added value of integrating gender into the climate policy field, namely due to
more effective emission reductions measures that address the needs and prefer-
ences of all sections of society and, thereby, might gain a higher acceptance by
citizens.

The updated UNFCCC Gender Action Plan (GAP), adopted in 2019
(UNFCCC, 2019), added momentum to these efforts. While the vast number of
earlier UNFCCC decisions (Réhr et al., 2018, p. 90ff) that call for the consid-
eration of gender equality and the broad gender mandate provided by the Paris
Agreement (PA) of 2015 (UNFCCC, 2015) were considered as applying mainly
to developing countries, the enhanced GAP functioned as an eye-opener for the
relevance of gender mandates for industrialised countries. Internal meetings in
the BMU were held in order to identify core fields of action to implement GAP
provisions. This involves, for example, capacity-building on the gender dimen-
sions of climate policy which plays a prominent role in a number of UNFCCC
decisions and the GAP (Réhr et al., 2018, p. 90ff; UNFCCC, 2019).

The advancing introduction of gender in the UNFCCC process was the con-
text in which the research project ‘Interdependent gender aspects of climate
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policy’ was commissioned by the UBA. The project underpinned the new move
at the BMU towards gender-responsive policies and it provided evidence to the
importance of integrating gender into climate policy and the need for relevant
data. As a result, at present (October 2020) there is a growing openness towards
gender equality in environment and climate policy in the ministry, as well as
in environmental organisations that adopt the minister’s perception regarding
gender equality in climate policy — yet, do not necessarily point out gender issues
actively.

Two potential paths for climate institutions to bring gender into
climate policy

As a first option, in the next section, we present and discuss our experience with
raising gender issues in participatory processes, organised by the BMU to involve
a broad range of stakeholders and citizens in the development of German cli-
mate protection programmes. With these extensive participation processes, new
ground was broken in Germany. The following evaluation is based on personal
involvement in the processes and — where available — evaluation reports from
other organisations and researchers.

Thereafter, we present, as a second option, gender analysis as an attempt to
strengthen a gender perspective within administrative processes. On an institu-
tional level, gender mainstreaming requires governments to assess ‘the implica-
tions for women and men of any planned action, including legislation, policies
or programmes, in all areas and at all levels’ (UN, 1997). This is usually done
by integrating gender analysis in the policy process in order to analyse and eval-
uate the impact of political measures on gender justice. As a cornerstone, the
‘Gender and Climate’ research project developed a Gender Impact Assessment
(GIA) tool to strengthen a gender perspective in the German Climate Protection
Programmes. Hence, the second path we describe is based on our experiences in
adapting and improving a GIA to the field of climate policy.

Implementing gender-responsive climate policy in participatory
processes

‘Stating a policy objective is no guarantee that it will be realised in practice’
(Rose, 1984, cited from Engeli and Mazur, 2018, p. 117). Thus, how is the goal of
gender equality operationalised in climate policy in Germany? The following sec-
tion will shed light on the participation processes that support the development
of German climate change programmes. Since 2015, the federal government has
launched two participation processes, one of which (initially) focused on achiev-
ing the short-term emission reduction targets for 2020, the other focused on the
more long-term target of 2050. Both processes were led by the BMU, and are very
different, which is also due to the time horizon of emissions reduction targets for
2020/2030 and 2050. Such extensive participation processes previously have not
taken place in Germany and can therefore be described as innovative.
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The Action Alliance for Climate Protection (Aktionsbiindnis
Klimaschutz)

The first participation process, the Action Alliance, had its first meeting in spring
2015 upon invitation of the BMU. It is organised in the ‘Vienna setting’, which
means that the various stakeholder groups are divided into so-called thematic
‘benches’. Initially comprised of 15 benches in number, in 2019 ‘youth’ was added
as the 16th bench. Each bench consists of various organisations that appoint speak-
ers for the meetings to represent the positions of the bench. All other representa-
tives of the bench take part as listeners. The ‘members of a bench exchange views
on their respective climate protection positions, strive to understand the positions
of other bench members and try to find synergies and similarities in their positions’.!

Gender issues do not have a separate bench, but some gender expertise is
involved in the process. Currently, there are three women/gender-focused organ-
isations regularly participating, all of them are part of the Environment, Nature
and Climate Protection bench.

The Action Alliance meets twice a year for one-day meetings. At the first
session, one of the women/gender-focused organisations, GenderCC-Women
for Climate Justice, representing the bench for the Environment, Nature and
Climate Protection, had the opportunity to explain fundamentally how gender
relations and climate protection are linked. Since then, there have only been
opportunities for very brief statements. As the speaking time per subject (usu-
ally two or three per session) is limited to five minutes per bench and about
30 organisations are represented on the environmental bench, the chance to
introduce gender aspects to the agenda items is extremely limited.

In terms of content, until 2017 the Action Alliance dealt with short-term meas-
ures aimed at achieving the CO, reduction targets for 2020. Before the sharp emis-
sion decline due to the 2020 coronavirus pandemic, Germany was far from meeting
its target, thus there was a high pressure to achieve as much emission reduction as
possible in a very short time. This might have been one reason why the measures
presented, and later on decided by the German Bundestag, focused mainly on tech-
nical solutions, respectively, solutions the government coalition could agree on. A
transformative (gender) perspective, questioning the economic system and growth
paradigm, criticising the focus on technical efficiency, and demanding actions for
addressing sufficiency, was brought into discussion by gender representatives and
some environmental organisations, but had no chance of being recognised, neither
by most of the other benches, nor by the ministries responsible for the measures.
This broader and more holistic perspective was postponed to the programmes deal-
ing with the mid and long-term goals for 2030 and 2050.

Participation process for the development of the Climate
Protection Plan 2050

The process for developing the climate protection programme for 2050 took
place parallel to the Action Alliance for Climate Protection and its task to
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support the 2020 programme of measures for climate protection. This very com-
plex process started with inviting 550 people as representatives of stakeholders.
Representatives of women’s associations, such as the German Women’s Council
— a major umbrella organisation which perceives itself as the lobby for women
in Germany — was invited but, unfortunately, they did not participate in the
process, and neither did other women’s associations. Most German women’s
organisations focus on more traditional women and gender equality issues, like
the gendered labour market, care economy, violence against women and health
issues, etc. This might have been a reason why they didn’t feel familiar with cli-
mate change issues and did not participate.

In addition to the stakeholder dialogue, 100 randomly selected citizens were
each invited to a citizen dialogue in five cities, which later on resulted in two
online dialogues to propose a number of climate protection measures and vote for
the preferred actions. Without being able to go into the process in further detail
here, the effort to participate was extensive. Particularly for civil society organi-
sations relying on volunteer work, participation in this process was extremely
challenging.

The process ended in March 2016 with the handover of a catalogue of
97 proposed measures to achieve the long-term climate protection goals to the
BMU, but the impact was limited, as in the end, the Federal Government’s climate
protection plan was drawn up ‘in 2016 on the basis of scientific studies and sce-
narios and in the light of the Paris Agreement. The results and recommendations
of the broad dialogue also informed the process’ (accentuated by the authors).

Three evaluations of this process were undertaken. Greenpeace commissioned
a rather critical assessment of the impact of the process (Rucht, 2016), the BMU
commissioned the overall process evaluation (Bohn and Heinzelmann, 2017) and
an evaluation of the citizen participation also took place (Faas and Huesmann,
2017). All three evaluations came to a cautiously positive assessment of the
process. Despite this, Greenpeace (Rucht, 2016) criticises that there has been a
significant shift of weight in favour of economic interests by clearly weakening
and watering down a number of sectoral targets and proposed measures from the
participation process (Rucht, 2016, p. 6). None of the three evaluations took
notice of the lack of gender expertise in the whole process and in developing or
assessing the measures. A content-orientated analysis of the Climate Protection
Programme 2050 from a gender perspective can be found in the final report of the
research project (Spitzner et al., 2020, Chapter 5.5.1).

In 2018, the two processes were merged in the Action Alliance for Climate
Protection. The Action Alliance is now described on the BMU website as

the central dialogue forum for the continuous discussion of climate protection
policy positions between social groups and with the Federal Government. It
supports the Federal Government in achieving the climate protection goals
for Germany and recognises the shared responsibility of its members for the
success of the transformation to a largely greenhouse gas-neutral society by

2050.°
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In conclusion, both processes might have been important and innovative from
the point of view of the German Government, as they led to the involvement
of more stakeholders in defining Germany’s climate policy. One expectation was
to achieve acceptance for ambitious emission reduction measures and sectoral
reduction targets. But these processes were, and still are, completely insufficient
in terms of addressing the need for gender justice in climate policy and action.

In order to establish a connection between the climate policy process and
the gender mainstreaming process, which run independently of one another,
the research project ‘Gender and Climate’ has created a ‘handout for gender-
appropriate evaluation and updating of the 2030 climate protection program™
for BMU-internal use (Rohr and StieB3, 2019). This refers to the Climate Action
Programme’ finally adopted by the German Parliament at the end of 2019, its
evaluation and update, as well as the envisaged (and meanwhile adopted) climate
protection law. The handout recommends taking into account the social impacts
including their gender differences, in the implementation, evaluation and updat-
ing of the programme, and where and how the corresponding expertise is to be
included in the basic structures implemented by the law.

Gender Impact Assessment as an analytical tool in the area of
climate policy in Germany

This section introduces Gender Impact Assessment (GIA) as a tool for research-
ers and practitioners in climate institutions for analysing the equality impacts of
climate policy and discusses how GIA can be re-designed in order to introduce an
intersectional and non-binary perspective on gender into climate policy-making.
GIA is rooted in the field of impact assessment which is the ‘process of identify-
ing the future consequences of a current or proposed action’ (IAIA, 2020, n.p.).
In contrast to other impact assessment procedures (e.g., technology, environ-
mental, or health impact assessment), a GIA takes up the basic idea of gender
mainstreaming that gender equality should be promoted as a guiding principle
through all policy measures. Gender is taken as the central category of analysis
and the investigation is oriented towards the normative goal of gender equality.®
The objective of GIA is to produce recommendations for political decisions, the
outcome of GIA is usually binding and applied to a specific policy intervention.
According to this, a GIA is a structured application of procedures and meth-
ods aiming to assess whether a political project — for example, a draft law, regula-
tion, programme, or concept — and the day-to-day administrative action takes
adequate account of gender aspects and the command for equality. This assess-
ment can take place at different points in the policy cycle: as ex-ante evaluation,
but also as ex-post evaluation or during the implementation of a policy measure.

The implementation of a GIA after the completion of a measure can reveal
‘gender gaps’, but in the case of measures that have yet to be developed or
are ongoing, it is possible to identify gender aspects and then integrate them
into the measure. In the case of the accompanying GIA, the possibility of
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integrating gender aspects is far greater than in a retrospective GIA. If the
GIA is integrated into the development of a measure, gender aspects can be
systematically introduced into decision-making processes, negative impacts
and unintended side-effects on gender equality can be identified before the
political measure is implemented, and alternative solutions can be presented.

(Life e.V./FrauenUmweltNetz, 2004, p. 10f)

A GIA can be applied to different policy areas at the level of ministries, as well
as subordinate authorities and administration.

Applying intersectionality and gender dimensions to a GIA
guidance for climate policy

In Germany, a regulatory GIA baseline tool was adopted in 2006 to support gen-
der mainstreaming by the federal government (BMFSF], 2007),” but the general
practice of GIA has proven to be difficult in terms of practitioners’ receptivity
and the institutionalisation of the instrument. In the past 20 years, only a few
policy GIAs were fully executed and documented in public administration (Veit,
2010; Lewalter, 2013; Sauer, 2018). There was a certain stickiness within the
administration preventing them from including new ideas such as feminist con-
cepts in the policy-making process (Sauer and StieB, i.p.).

The GIA design for climate policy took the regulatory GIA baseline tool as
the starting point. The re-design was based on a non-binary understanding of
gender and also took intersectionality into account. The tool acknowledges dif-
ferent genders (‘male, female, diverse’), in order to consider the diversity of gen-
dered identities. Gender is conceived as an interdependent category — which is
marked by the term ‘Gender+’.%

The basic idea of the GIA is that gender and other social differences that
generate inequality are to be considered on a case- and context-specific basis;
the categories and their significance must be worked out in the process of analy-
sis itself (cf. Hankivsky, 2014, p. 3). The GIA tool, therefore, applies an itera-
tive procedure. Starting from the gender perspective, ‘internal’ intersections of
gender with other categories of inequality are examined in an iterative process.’
For the concrete subject of investigation, this does not claim to include all
categories involved in the constitution of social inequality, but rather focuses
on those that are most relevant to the respective area of action. In a first step,
the impact on the hierarchical relations between the genders is examined.
In a second step, further characteristics/categories of social inequality can be
introduced into the analysis — for example, to examine the effect of a project
with regard to further discrimination and exclusion due to socio-economic or
socio-cultural characteristics such as age, income, religion, etc. — in the sense
of ‘where the difference done, matters the most’ (Sauer, 2018, p. 146). Taking
housing and energy poverty as an example, a first step of analysis could focus on
differences between genders and then add income and place as further catego-
ries of analysis (GroBmann, 2017).
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As a second task, the GIA tool was thematically adapted to the policy area
of climate protection and climate adaption. The tool’s thematical structure
is built on the so-called ‘gender dimensions’ which provide a framework for
gender analysis. The gender dimensions are analytical categories for investi-
gating the structurally unequal power relations between the genders and their
causes and characteristics. They are linked to central areas or fields of societal
structuring by which hierarchical gender relationships are established, main-
tained and reproduced (Verloo and Roggeband, 1996; Verloo and Lombardo,
2007). These interconnected structures include norms, values, institutions
and organisations. Drawing on the seminal work of Mieke Verloo and Connie
Roggeband and insights from GIAs in the field of environmental, research and
transport policy (cf. Schultz et al., 2001; Turner, Hamilton and Spitzner, 2006;
Alber and Rohr, 2011), the conceptual framework was elaborated. Finally, six
gender dimensions and a seventh cross-sectional dimension (‘symbolic order’)
were devised, representing areas of life in which a sex- and/or gender-specificity
can still be discerned and which are relevant for climate policies. These gender
dimensions describe the social areas of the care economy and caring work,
employment, shaping of public infrastructures, institutionalised rationalities,
participation in decision-making and physical integrity. The gender dimen-
sions include:

®  Symbolic order (as a cross-sectional dimension): hierarchisations, attributions
and positions of meaning, gender-hierarchical narratives and modernisation
strategies

®  Care economy/care work: attribution, significance, distribution and instru-
mentalisation in societies’ economies

®  Market-driven/labour economy: horizontal and vertical segregation, economic
job evaluation, poverty, property, financial capabilities

®  Public resources/infrastructures: provision, alignment, prioritisation, accessi-
bility, usability

®  [Institutionalised androcentrism/power of definition: masculinity models set as the
standard and benchmark in action-field-specific rationalities, problem per-
ceptions, methods, etc., institutionalised gender hierarchisations

®  Shaping power at the actors’ level: participation and consideration of gender
expertise in decision-making in science, technology, and politics

®  Body/health/safety/privacy (intimacy): the social organisation of sexuality,
health, freedom from violence, privacy, sexual self-determination

For each gender dimension, main gender aspects like the unequal distribution of
care, income, wealth, or resources are presented. These general topics are linked
to specific issues of climate change using the results of the literature analysis on
gender and climate change carried out in the first step of the project as a reference
(Rohr et al., 2018). For each gender dimension, specific questions are provided,
linking the more general dimensions to specific topics of climate change (Stiel3

et al., 2019).
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The GIA contains two-stages of evaluation:

® The preliminary or relevance test (screening) checks whether the analysed
project has gender-relevant implications and decides whether a GIA is to be
carried out or not. In the first step, the given measure or project and its target
groups are identified. The relevance of gender equality is determined on the
basis of key questions referring to the different gender dimensions. If gender
equality relevance is noted, the main examination is carried out.

® The main examination builds upon the questions of the relevance check.
Gender aspects that were identified in the first step are scrutinised further
in an in-depth examination, comprising of both qualitative and quantitative
methods such as expert interviews or the analysis of statistical data. For each
gender dimension, a detailed analysis of the policy impacts is carried out on
the basis of a set of questions. As a result of the assessment, concrete oppor-
tunities for improving the outcome on gender equality are identified. On this
basis, recommendations are formulated.

The re-design of the GIA tool was carried out in a participatory process. A pro-
totype of the tool was tested in a workshop in order to adapt it to the require-
ments and needs of the future users of the instrument. Employees from different
departments of the UBA were invited to the testing. Ongoing projects of UBA
were used as examples to examine how the set of questions can be applied to
make the significance of gender for climate policy visible. The selected projects
covered topics from the fields of climate protection and adaptation with a high
gender relevance: scenarios for reducing the degree of motorisation in cities as a
contribution to a compact mixed-function city (climate protection), and recom-
mendations for behavioural heat protection in connection with the preparation
of heat action plans (climate adaptation). Drawing on the literature review on
gender and climate (Rohr et al., 2018), main findings in the respective fields
were collected and structured with the help of the gender dimensions. Examples
are the different mortality and morbidity rates of women and men in the case of
heatwaves and the gendered distribution of car ownership in cities in the case of
the motorisation scenario. These findings were presented in a test workshop. In
a second step, the participants were encouraged to analyse the selected examples
with the help of the questions of the GIA tool. The workshop yielded valuable
insights and suggestions about how to improve the practical suitability of the
tool and facilitate its application. These findings were taken into account in the
revision of the tool as well as the recommendations gleaned from the comments
of gender experts. Finally, a second test was carried out in a workshop with UBA
employees and external gender experts.

In summary, the GIA tool proved to be useful to assess the gender impacts of
climate policy. It has the potential to assess the impact of climate policy measures
with regard to gender/'Gender+’, and can support knowledge transfer between
societal stakeholders and political and administrative stakeholders on gender
topics.
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Until now, no full GIA of a climate policy measure has been executed.
However, the tool was applied in a consulting assignment. The assignment had
the objective of identifying gender-relevant aspects in an early stage of climate
policy-making. In the context of the implementation of the climate protection
programme 2030 of the German Federal Government, selected measures of the
package were analysed. The results were communicated in consultancy papers
and presented and discussed in an internal expert hearing in 2019. These first
experiences show that the tool is well suited for screening gender aspects and
identifying relevant aspects/questions from a gender perspective.

However, a crucial prerequisite for the implementation of GIA in German
climate policy would be conducive governance structures in the institutions. As
Sauer (2018) states ‘gendered analysis is rarely executed without strong insti-
tutionalised equality governance structures within and knowledgeable, par-
tial actors to carry it’ (Sauer, 2018, p. 510). In terms of governance structures
required, Sauer suggests a helpful distinction between ‘embedded’, ‘embodied’
and ‘entrenched’ governance structures. ‘Embedding’ of gender or gender justice
refers to processual aspects within institutions. ‘Embodied’ refers to the required
gender expertise within relevant institutions. ‘Entrenched’ refers to the need for
gender to be rooted in the knowledge cultures of institutions. ‘Creating account-
ability is an effective method for entrenching gender equality’ (Sauer, 2018, p.
516). However, such governance structures within institutions would have to be
reflected in corresponding policy structures and processes of climate policy.

Discussion and outlook

Even if there is progress in mainstreaming gender into climate policy in Germany,
there are still a lot of institutional challenges. The provisions adopted in the
international process definitely support gender-responsive climate policy in
Germany. But because of the limited scope and character of provisions in the
GAP and ‘the clash between the rhetorical commitments to gender mainstream-
ing and the actual gender norms embedded within an institution’ (Mergaert and
Lombardo, 2017, p. 106), the progress at national levels will continue to depend
strongly on further factors, such as the engagement of individuals in decision-
making positions and civil society interventions.

Which factors are decisive for a transition to a more gender-responsive cli-
mate policy? Based on studies in the field of institutional resistances (e.g. Waylen,
2013; Kaijser and Kronsell, 2014; Mergaert and Lombardo, 2017; Géldner, 2018)
and experiences in our research and advocacy work, we identified the following
drivers that could help to overcome resistance to change.

One of the institutional drivers is, of course, a certain tradition of address-
ing gender, and this is the case in Germany, although early efforts have been
suspended for quite a while (Goldner, 2018). A fundamental requirement is a
political will to implement a climate policy geared towards gender equality. This
is currently the case in the Federal Ministry for the Environment and is shown,
particularly, in the establishment of a ministerial unit on gender issues and in the
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planned development of a gender strategy. Furthermore, there is some awareness
for this topic in the management levels of the BMU that supports the framing
of climate change issues from a gender perspective. Also, there is an internal
feminist agency in the ministry and the subordinate authority UBA, which can
back the efforts. Another driver would be the involvement of ministries or other
bodies in charge of gender equality, the so-called ‘gender machinery’ (Goldner,
2018).

For the sustainable, long-term implementation of gender-responsive policies,
however, further structural changes are required. As stated by Arora-Jonsson
(2014), it needs ‘to remedy the “invisibility” of privilege — whether of men, class,
caste that discriminates. The structures and relations that cause disadvantage to
persist need to be challenged’. This includes ‘making visible the mechanisms by
which environmental governance takes place — the daily practices of knowledge
production and action’ (Arora-Jonsson, 2014, p. 306). Usually, it takes at least
five to ten years after a policy has been put into place for it to make change vis-
ible. Thus, if the intended gender strategy of the BMU and, in particular, the
GIAs are implemented in climate policy and if these actually lead to gender-just
climate measures, it will only happen and be assessed in the long term (Engeli
and Mazur, 2018, p. 120). Thus, it is important to follow up on the implementa-
tion with research in the next years.

Androcentrism is deeply embedded not only in the structures of institutions,
but also in the framing of problems and solutions (Sauer, 2010; Spitzner u. a.,
2020). A transition to a gender-just, low-carbon society would require challeng-
ing these norms (Mazur and McBride, 2010; Kronsell, 2013; Kaijser and Kronsell,
2014).

In the climate change process, the ‘Fridays for Future’ movement has shown
how quickly external pressure can lead to changes, at least at the level of dis-
course. Whether these changes are reflected in real political effects or only result
in including more youth representatives in participation processes is still an open
question. Likewise, the advocacy of women and gender civil society groups would
be key to emphasise the gender-climate-justice nexus. Yet, in Germany, there are
only a handful of organisations and experts who deal with these topics. As noted,
the German Women’s Council — the most important actor at the national level
— deals exclusively with more ‘traditional’ women’s and gender equality issues.
Previous attempts to get them on board with climate policy issues have so far
failed. On the other hand, environmental organisations are showing increasing
openness to gender issues, although this is still in its infancy.

Data and facts on the gender aspects of climate policy measures are fundamen-
tal to designing them in a gender-just way. For the first time, these were sum-
marised for industrialised countries in the research project ‘Gender and Climate’
presented here, which also points to the large data gap and shows that there
is still a long way to go to make climate policy sound and evidence-based in a
gender-responsive manner (Spitzner et al., 2020).

Besides data, developing gender-responsive policies and measures — e. g. in the
energy, transport, or agriculture sectors — requires challenging current priorities
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fundamentally, especially, but not only with regard to economic growth. A
stronger focus on public services and common welfare is needed. If the political
will is lacking to tackle these issues, the consideration of gender equality might
decay into ‘gender greenwashing’.

These restrictions, particularly the data gap, also hamper the application of
the GIA in climate policy. Still, data, the expertise of the persons in charge, and
above all resources (staff, time, money) are missing while climate protection spe-
cialists in the ministry are chronically overloaded. Even though there is a willing-
ness to work on gender, it is desired that it ‘should not take much time’. Hence,
again, without providing resources for the gender mainstreaming process to the
ministerial departments dealing with climate change (as well as with other envi-
ronmental issues) — additional staff and money for external expertise for example
— there is little room for implementing a gender-responsive climate policy.

A genuine intersectional approach would make it even more difficult.
Hankivsky (2012) points out that the aim of an Intersectionality Based Analysis
(IBA) is to identify how different policies address the inequality experiences of
different social groups. An intersectional perspective ‘changes the policy ques-
tions that are asked, the kind of data that is collected, how data is collected and
how it is disaggregated and analysed to produce evidence-based policy making’
(Hankivsky, 2012, p. 177). In view of the existing powerful political pragmatism,
however, she sees difficulties in introducing even more complicated policy pro-
cesses. Changes would therefore have to take place gradually (ibid., p. 178).

Next steps

In order to pave the way for gender mainstreaming in climate policy, the research
project ‘Gender and Climate’ developed a wide range of recommendations
(Spitzner et al., 2020). It included demands in the fields of methodology, data
requirements and data collection, research needs and regulations. Moreover,
the project’s conclusions included principles for integrating gender equality into
climate policy, general policy recommendations and recommendations for the
implementation of the Gender Impact Assessment.

One of the demands is that the development and adoption of a national climate
policy gender action plan that should define concrete steps for the coming years,
including responsibilities, deadlines and deliverables, in order to strengthen com-
mitment and clarity for all stakeholders. This national GAP might be included in
the projected Gender Strategy of the BMU.

More generally, it is necessary for the planning and development of climate
policy programmes and measures to be based on the state of gender-responsive
specialist research. It is also advisable to draw on specialist gender expertise (in-
house or external) when planning and implementing climate policy measures. In
order to secure gender competence in the long term, it should be integrated into
the training of civil servants in institutions and administration.

Binding and regular application of the GIA or similar instruments makes
an important contribution to taking gender consistently into account in the
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development of climate policy projects. Appropriate resources should be avail-
able for this purpose. Accountability ensures that the instrument will be embed-
ded within the institution.

And, finally, ongoing monitoring and evaluation with well-defined gender cri-
teria and indicators to be developed from the gender dimensions elaborated in
the research project are necessary (Spitzner et al., 2020, p. 39f). Particularly, the
monitoring and evaluation might help to shed further light on the institutional
and individual resistances and obstacles in the development of a climate policy,
that is gender-just and addresses intersectional discriminations. Due to stake-
holder participation and lobbying and a political will from the head of the admin-
istration, gender justice reappeared on the climate policy agenda of the German
Federal Government. However, in order to make considerable progress towards
gender-responsive climate policies, deeply embedded routines and knowledge
cultures in the administration still need to be challenged. Experience so far has
shown that this transformation will take time and appropriate governance struc-
tures and resources are necessary to make climate policy administrations more
responsive and accountable for gender justice.

Notes

1 https://www.bmu.de/themen/klima-energy/climate protection/national-climate pol-
icy/action program-climate protection/action alliance-climate protection/

2 https://www.bmu.de/en/topics/climate-energy/climate/national-climate-policy/gree
nhouse-gas-neutral-germany-2050/

3 https://www.bmu.de/themen/klima-energie/klimaschutz/national-climate policy/
action program-climate protection/action alliance-climate protection/

4 An important intermediate step to the 2050 climate protection programme.

5 The measures of the plan were developed in the ministries responsible for transporta-
tion, energy, housing, agriculture and forests, etc., according to their sectoral emission
targets. They were presented and (critically) commented on in the meetings of the
Actions Alliance, though with very little impact.

6 The concept of GIA originated in development cooperation and was applied mainly
at a project level. Later, this concept was transferred to other policy areas and levels
(cf. Verloo/Roggeband, 1996; EC 1997/98, p. 3). In the Netherlands, Mieke Verloo
and Conny Roggeband (1996) developed a GIA for impact assessment of political
programmes in the field of social policy and education. The authors based their work
on existing instruments of impact assessment, especially environmental impact assess-
ment, and regarded the GIA as ‘an instrument designed to analyse potential effects of
new government policies on gender relations’ (Verloo/Roggeband, 1996, p. 3).

7 The predecessor of this instrument was developed originally by the Institute for Social-
Ecological Research (ISOE), in a project for and with the UBA and the German
Federal Ministry for Environment, Nature Conservation and Nuclear Safety (BMU)
in 2002 and emulated environmental impact assessment (EIA). This early BMU GIA
was successfully tested in the case of radiation (Hayn and Schultz, 2002); however, it
was not routinely applied afterwards.

8 The term ‘Gender+’ (Gender plus) was first used in the European research project
QUING (‘Quality in Gender+ Equality Policies in Europe’ [2006-2011]) (www.quing
.eu). The authors of the QUING project apply the concept of intersectionality to the
analysis of policy fields and use the concept of ‘Gender+’ to describe the relational
and dynamic relationships between different forms of inequality. The Austrian project
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‘GIAClim’ — Gender Impact Assessment in the context of climate change adaptation
and natural hazards also uses the term ‘Gender+’ with reference to QUING: ‘The
term “Gender+” includes other individual factors such as age, origin or special needs
in addition to gender in the analysis and thus makes multiple discrimination visible.
Gender+ includes knowledge about the complexity of gender and structural inequali-
ties’ (Damyanovic et al., 2014, p. 23).

9 In addition to the differences, both concepts — intersectionality and interdependencies —
also have significant commonalities: both are directed against an additive understanding
of gender and inequality and the notion of a homogenous female or male subject. Both
concepts consider it necessary to analyse the category of gender in its historically specific
entanglement with other aspects of social and economic inequality.
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5 Promoting a gender
agenda in climate and
sustainable development

A civil servant’s narrative

Gerd Johnsson-Latham and Annica Kronsell

Prologue

I, Annica Kronsell, became acquainted with Gerd’s work on gender, sustainability
and development when reading her report from 2007 (discussed below) and invited
her to a conference on Gender, Power and Climate Change, at Lund University in
2010. Gerd’s participation at the event was not in an official capacity; nevertheless
Gerd's perseverance in pushing gender issues onto the governmental agenda on sus-
tainability, climate and development issues truly impressed me. We have met many
times since and Gerd continues to amaze me with her tireless work on gender and
climate, whether it is in government or civil society organisations. Over the years, I
have been particularly curious about her work in the institutional context of govern-
ment offices, asking myself if Gerd can be seen as femocrat, as an outsider within, or
an activist inside? Her experiences are important; thus, I asked Gerd to write them
down as an input to this book. This being an academic text, we agreed that I would
take her story and interpret it in relation to feminist institutional theory. The text
presented in this chapter is, thus, the result of the encounter between a civil servant
and an academic.

Introduction

This chapter discusses the promotion of gender perspectives in the sustainable
development and climate agenda from the unique perspective of a civil serv-
ant with gender expertise, reflecting on a long career. Gerd Johnsson-Latham
has been working with international (development) cooperation for the last
four decades, primarily in the areas of gender equality, women’s rights, climate
justice and sustainable development in her role as a civil servant. Her main
employer has been the Swedish Ministry for Foreign Affairs (MFA), but she
has also worked with the Swedish Government Offices in other capacities, and
served in the UN and the World Bank. Her knowledge of the multilateral con-
text is solid and genuine and her competence broad as she has also pursued
women’s rights, gender and climate policies by virtue of her work in civil soci-
ety: at the international level through the Association for Women'’s Rights in
Development (AWID), and at the two Swedish NGOs: Kvinna till Kvinna and
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Klimatriksdagen (The Climate Parliament). The narrative which constitutes the
material for this analysis was provided by Gerd herself, then edited and framed
by me, Annica Kronsell, in close dialogue with Gerd. The chapter aims to
use Gerd’s narrative to provide reflections on the institutional challenges that
government officials face when promoting gender equality within government
offices and, particularly, in international fora and how they navigate that space
in order to gender mainstream the agenda. The reflections come from the per-
spective of feminist institutionalism (Chapter 1, this volume). The text which
is indented is Gerd’s own words, while the rest of the text is the analysis devel-
oped from the dialogue between us.

Feminist institutionalist analysis demonstrates that institutions — like minis-
tries and multilateral organisations — organise power inequalities through formal
as well as informal rules and practices (Mackay et al., 2010; Krook and Mackay,
2011; Ljungholm, 2017). Gerd’s narrative sheds light on the power relations
affecting the gender, sustainability and climate nexus of ministries and the mul-
tilateral institutional context. It tells a story of path dependencies (Kenny, 2007,
p. 93; Waylen, 2014) in terms of the specific notions of what ‘gender’ tends to
imply, or be understood as, basically concerning women — e.g. as not privileged
men — and also how gender objectives are placed in relation to other compet-
ing objectives like trade, development and administrative principles. Gerd’s nar-
rative recognises that gender is nested in other power categories (Kaijser and
Kronsell, 2014), such as economic status and place. Most importantly, Gerd’s
long experience as presented through her narrative also provides hope in that it
shows that change is possible. Her story gives us valuable knowledge of how it is
possible to affect the agenda, by pointing to critical acts that primarily female,
gender-focused civil servants take. The critical acts that stand out in Gerd’s nar-
rative are: a) the reports that underscore the importance of going into depth,
and generating new knowledge — on gender relations and privileges of males — as
a way to push policy-making and action forward, b) the importance of being
part of, and taking advantage of, networks of gender experts and political oppor-
tunities and c) the value of the everyday nitty gritty, hard institutional labour
of analysing documents and finding ways to include gender in as many places as
possible, because this can become a platform for action. Through the narrative,
Gerd alerts us to the institutional inertia that affected her work and, finally, she
concludes with visions for a transformative agenda, only really possible through
political mobilisation.

The critical acts of a gender expert

Gerd describes her career in the following way:

[ started working at the Swedish Ministry for Foreign Affairs (MFA) in 1976.
At the time, there were few female civil servants. In 2020, there was an equal
proportion of female and male professionals in the MFA, at all levels within
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the organisation and a female foreign minister, the sixth female to hold the
title.

My different posts have taken me to numerous international conferences,
organised by both the UN and the World Bank, including the Fourth UN
World Conference on Women in Beijing in 1995. In my role as gender advi-
sor and civil servant [ have been part of negotiating teams on broader mat-
ters, at times with a focus on women, at times with a focus on economic
development, on sustainability and climate, where the aim was to highlight
effective strategies for how women in different segments of society can play
a key role in such endeavours.

During her career, she has witnessed a dramatic increase in the representation of
women in the MFA, both among civil servants and politicians. Although pro-
viding a critical mass (Chapter 1, this volume), according to Gerd this has not
necessarily meant an increase in critical acts, that is, a gamechanging increased
focus on women’s rights or gender issues. She speaks of several challenges:

In my professional experience | have faced various challenges when pro-
moting gender equality and women’s rights, primarily within international
development cooperation, but also in areas regarding human rights, rule
of law and disarmament. The same goes for my two-year assignment with
the High Commissioner for Refugees (1980-1982), in Hanoi, and in my
two years at the Nordic Office of the World Bank (WB), in Washington
DC (1986-1988). In the 1980s, neither gender nor the environment were
prominent in international cooperation but the WB had begun to address
environmental issues (partly as a result of massive demonstrations against
huge dam-building projects in Brazil and India financed by WB) and had
just established a position to work on ‘Women in Development’ (WID)
with Karen Mason as one of the first officers on the gender desk. However,
WID’s efforts must be considered largely insignificant in relation to the
overall hardship of poor women, often aggravated by the harsh condition-
ality that typified the Structural Adjustment Lending (SAL) of the WB at
that time.

In reflecting on the critical task of mainstreaming gender, Gerd compares her
work with that of other gender advisors across the globe — i.e. the work involved
in scrutinising policy documents, policy speeches and budget proposals from a
gender perspective. It implied ardent work and long hours and was not always
rewarding. The more satisfying undertakings, she explains, were those that lead
to innovative thinking and empowered women in different areas and educational
processes, including dialogues with colleagues in various departments of the
MEA, looking for relevant entry points and processes in daily and strategic work
where gender could easily be applied and be helpful to outcomes. One such exam-
ple is how women could be actively involved in defining priority areas for disaster
relief, or how women’s rights could be put more to the forefront in multilateral
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negotiations, primarily within the UN but also in national legal reforms. As a
gender expert, Gerd was also charged with a typical task of such a position, that
of educating the staff:

At the request of the political levels at the MFA (Pierre Shori and his politi-
cal advisors), I organised and led the ministry’s gender training efforts for
a number of years. Through various seminars, I tried to disseminate gen-
der awareness in different departments focusing on topics like multilateral
and bilateral development cooperation, disaster relief, promotion of human
rights, democracy, etc. A challenge in this context was — and still is — to get
staff to prioritise gender training, keeping in mind their busy daily agendas
and sharp deadlines.

Gerd’s experience illustrates how gender mainstreaming can take many forms and
encompass truly critical acts, but also be superficial; to be compared to “green-
washing” in the environmental area where the concept “sustainability” often
aims at obscuring unsustainable practices.

The importance of in-depth knowledge as critical acts

Gerd’s demonstrated expertise on gender gave her the unique opportunity to
engage in three in-depth studies on various aspects of gender equality/women’s
empowerment. These became critical acts — i.e. acts that civil servants can per-
form in order to elicit change. Gerd pushed the limits for each topic she under-
took to study, not the least in terms of how she pinpointed male privilege and
power and contrasted with and challenged the understanding of gender in the
institutions, at least in the MFA and in the Ministry of Environment. However,
in the Ministry of Justice, the framing was totally accepted, probably as a result of
the practice within legal systems to explicitly pinpoint perpetrators. It should be
highlighted that the studies Gerd presented tended not to be fed into the overall
work of the ministry, but that was actually the case for many other strategic stud-
ies at the MFA. This is, of course, unfortunate but reflects the fact that the ‘slow
path’ of these learning processes never really fit into the daily hurry at ministries,
where speed often is prioritised. Yet, through these studies Gerd managed to con-
vey her feminist perspective on gender power which she describes as follows:

Male violence is crucial to gender power and often aims to subdue and con-
trol women. It is seldom a sign of pure rage, but rather a means to maintain
power and privileges. The privileges are, of course, more evident among the
richer and more influential men. Basically, all males are granted privileges in
their capacity as males, for example in given roles as ‘heads of family’. It fol-
lows the pattern of the feudal system, where every man, even at the bottom
layers, gets rewards for obedience in preserving the overall power-structure.
Thus, while poor men are deprived by more influential and richer males,
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men have in return by tradition been entitled to control their own family
members.

My framing stressed ‘privileges’ and not only ‘power’ and was not neces-
sarily shared by other colleagues, who pointed to the fact that ‘male privi-
leges’ was not a commonly used concept at the time. My first study ‘Power
and Privileges: On Gender-Based Discrimination and Poverty’ was given
considerable attention within civil society but failed to influence conven-
tional approaches to pursuing gender equality within the MFA. For instance,
the planned press-conference to launch the study was both questioned and
delayed several times.

Hence, while Gerd’s first study (2004) is an example of a critical act in that it
pushed gender perceptions out of the comfort zone, according to Gerd its actual
impact within Swedish Government Offices is doubtful, in contrast to Swedish
civil society where Gerd was invited to present her findings in numerous areas
such as within the Swedish Church community, Forum Syd (a major umbrella
organisation for development cooperation). However, her work was evidently
also recognised at ministerial level as she was asked to conduct a second study the
following year, this time hosted at the Ministry of Justice.

The report was published in 2005 as ‘Patriarchal Violence as a Threat to
Human Security’. Again, my ‘framing’ of he problem did not focus on vio-
lence against women in armed conflict but in everyday life, an issue that was
not regarded as a self-evident part of the human security agenda. Instead, a
prevalent framing of that problem was in the family arena, generally labelled
‘domestic’ violence, or possibly ‘violence against women’ — but not language
pointing out men as perpetrators. It reflects the fact that male violence
against women was often socially and even legally accepted in many socie-
ties — though women, on the other hand, regularly pointed out male, often
spousal violence as the major aspect of deprivation in their lives.

Her third study ‘Gender Equality as a Prerequisite for Sustainable Development’,
connected to sustainability and the climate issue, had the purpose of demon-
strating how, and to what extent, awareness of gender-based differences could
inform and improve undertakings to enhance sustainable development. It was
published in 2007 by the Swedish Environment Advisory Council (Johnsson-
Latham, 2007).

At the time, there were few if any studies demonstrating how, and to what
extent, awareness of gender-based differences pinpointing men could inform
and improve undertakings to enhance sustainable development. Through
gender-disaggregated statistics and data, the study showed how male behav-
iour affected carbon dioxide emissions, compared with emissions from groups
with less economic power and resources. It highlighted how the lifestyles of
well-to-do males tended to set a pattern for men (and some women) across
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the globe. As such is was one of the first studies to direct attention to the
question of male privilege in relation to gender and connect it to climate
change and sustainability issues. Further, it argued that lack of attention
to these gender differences would jeopardise efforts to promote sustainable
development.

This report has become a seminal text in the field of gender and climate change,
and is widely cited among scholars, civil society actors and governments with
143 Google Scholar citations including key works in the field and 668,000 hits
on Google including OECD, UNDP, UNFCC.

I was very pleased to also note considerable media interest in my study on
gender as a prerequisite for sustainable development. In Sweden, the study
was referred to on the front page of the second-largest daily newspaper, I was
invited to a flagship news programme by the Swedish national television,
and [ was interviewed by at least a dozen smaller magazines covering gender
and/or environmental issues. I also noted that uncountable articles high-
lighted my report and they emerged from all across the globe: Asia, Europe,
Latin America, and the USA. I was further invited to present my findings
in a paper for UNRISD (Johnsson-Latham, 2012). All these interventions
pointed to the fact that this was the first time in history that a governmental
publication had addressed male lifestyles as a cause of unsustainable develop-
ment and carbon dioxide emissions.

Indeed, the report provided a new perspective and as Gerd explains:

In 2006, there were few — if any — policy papers within governmental offices
(or research, for that matter) that pointed at males — especially wealthy
males — as a problem. With my background in studies of male power and
privileges in the context of poverty alleviation, I was given the task to study
male lifestyles and consumption patterns as a key area for addressing sustain-
able development. Studies on gender and climate had, up until then, mostly
studied women in the South as victims of drought and floods. I decided —
with the experiences from my previous two studies — to shift the lens on the
discourse on gender and sustainable development in a completely new direc-
tion and scrutinise male behaviour. (While I initiated this new framing, the
idea was fully supported at political levels.)

Gerd’s report (Johnsson-Latham, 2007) presents a transformative agenda for
engendering climate politics and a convincing argument for why this is neces-
sary. Due to assigned gender roles, women and men often have very different
lifestyles and consumption patterns. This is evident in terms of mobility and
transportation: a sector with some 25% of all global carbon emissions. In general,
men enjoy greater freedom of movement, have more economic resources, work
in prestigious, well-paid jobs, and are more likely to travel by more expensive
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means such as air and automobiles. Women — in every income segment — tend to
focus more on their homes and families, earn and own less, and have less freedom
of choice compared to men. Referring to studies in richer countries, the report
shows that while men dominate decision-making fora, the tax resources socie-
ties spend on infrastructure primarily tend to benefit wealthier men, with the
bulk of investments provided for aviation and highways. Fewer investments are
provided to public transportation (trains, buses, metro, etc.), the use of which is
more prevalent among women without driving licences and cars who often rely
on more sustainable modes of transport.

While the trajectory of the report seems out of the league of a civil servant’s
action space, it can definitively be perceived as a critical activity that aims to
transform conventional thinking on gender. Gerd could be considered to be a fem-
ocrat given the fact that her actions seem to fit into that description (Chapter 1,
this volume). While Gerd’s ideas sometimes were perceived as controversial, the
reliance on in-depth knowledge in her pursuit often won acceptance.

Of course, my position within the MFA was influenced by my strong stand
on gender policies, and though I wanted my action to fit into the overall
— often unspoken — cultural norms at the ministry, I have often been con-
sidered as head-strong; a person who does not avoid challenging prevailing
policy options. In spite of this, I feel that I have by and large been respected,
and even appreciated. Not least for a sharp pen and analysis.

The 2007 report’s analysis and results were widely spread outside the govern-
ment offices, but its precise paths of influence in the foreign ministry or its input
to its feminist foreign policy from 2014 remain unclear or vague. Gerd worked
at the MFA Department for Human Rights 2012-2017, as the Chief Editor
for Swedish reports on adherence to human rights, rule of law and democracy
across the globe. This included pursuing women’s rights and pressing for sexual
and reproductive health and rights (SRHR) in multilateral fora such as the UN
Commission for Human Rights. It seems safe to say that Gerd has taken her
role as a gender advisor seriously and has also accomplished important acts of
gender politics.

Networks enable critical acts

Clearly, Gerd’s ambition has been to realise goals set out at political levels to pur-
sue gender equality. She was well aware all along that these goals sometimes con-
flicted with other goals also set out at political levels, particularly economic interests
which, in general, indeed tend to be more decisive for government actions than
gender equality. However, though she understood the difficulties, Gerd generally
interpreted her role as gender advisor to be the one to push for options which
were as beneficial as possible for gender equality. Critical acts of gender experts
should not be perceived as individual pursuits as they are highly dependent on
collaboration with others. A support network of gender advisors can be critical
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for any success or even the possibility to carry on work. This is strongly argued by
Gerd and she exemplifies it with her experience in the Development Assistance
Committee (OECD-DAC) and its gender group, in particular, providing a key
source of support and inspiration for gender advisors across donor countries.
Several members of this group played a leading role in the international nego-
tiations on women’s empowerment, notably the complicated and controversial
deliberations on SRHR as evidenced in for instance, the UN World Conferences
in Vienna, Cairo and Beijing in the 1990s. Facing similar institutional challenges
the gender experts shared valuable experience — in coping with difficult processes
— widely within the network.

An Italian colleague, Bianca Pomeranzi, later a member of the CEDAW-
committee provided me with critical support in areas such as dominating
epistemologies and the need to critically analyse ‘knowledge’ as knowledge
at worst can be used for perpetuating power structures. Dr Carolyn Hannan
Andersson — a world-leading gender advisor at SIDA and, later on, head
of the UN Division for the Advancement of Women gave me most valu-
able insights on both advantages and shortcomings with gender mainstream-
ing. While conducting the study on poverty, I was also lucky to learn from
many colleagues, including Amima Mama at the African Gender Institute
in Cape Town on how power-relations within the Military often are repli-
cated in civilian institutions. From IDS in the UK, notably researchers and
experts on female poverty such as the professors Naila Kabeer, Sylvia Chant,
Andrea Cornwall and Diane Elson, I learned about the similarities — regard-
less of geographical areas — in gender-based power-structures, in families as
well as at national level. Diane Elson was, and is, one of many prominent
experts within the Commonwealth who has developed tools for engendered
budgeting — mechanisms applied by many, including the Swedish Ministry
of Finance.

The importance of politics

Gerd’s narrative also discloses how the potential of critical acts must be under-
stood against the broader context of politics, i.e. beyond the institutions. Politics
offer opportunities, but also throw up challenges. According to her, it was crucial
for the work in the MFA that gender equality as a goal and gender mainstreaming
as a means was furthered during Pierre Schori’s time as Minister for Development
Cooperation (1997-1998), when he and his political advisor, Lena Ag (now
Director-General of the Swedish Gender Equality Agency), requested all depart-
ments of the MFA to produce gender equality plans:

Some of these plans lasted longer in the institutional memories of the depart-
ments, while others had shorter lifespans. By and large, many plans — notably
the parts most easily put into practice such as disaster relief focusing among
other things on SRHR — had a reasonably lasting effect.
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It was also the political level — with Minister Mona Sahlin and her political advi-
sor, Stefan Engstrom, both committed to gender equality (and Sahlin had played
an active role at the Beijing Conference in 1995) — that commissioned Gerd
to produce the study on gender and sustainable development discussed above.
Mona Sahlin also opened a high-level, well-attended seminar when a draft of
the study was presented in New York, in the context of the UN Commission
on Sustainable Development in 2006. Gerd used that occasion to push a more
transformative gender agenda and explains:

During my years in development cooperation, the approach when address-
ing gender had been to strategically address women as victims in need of
assistance. In general, that meant poor women were objects — but could also
imply looking at women as agents, and even to apply an intersectional per-
spective. However, the gender approach very seldom meant that men and
male behaviour were the focus of analysis and interventions with two excep-
tions to that rule: when men were the main perpetrators of violence against
women and when highlighting men as fathers. I felt that the time was ripe
and [ seized the opportunity to introduce a new perspective in the sustain-
ability discourse. To me, it was logical, based on my experiences from the
poverty study, which had highlighted male privileges — and how these male
privileges often deprived women of essential rights and resources.

The presence of political will — among leading politicians and gender experts
— offers support and opportunities to push gender issues on agendas in a trans-
formative way much beyond — albeit also important acts — of ‘add women and
stir’ strategies or the inclusion of gender in important texts. Political will was
declared strongly when the Swedish Government launched its Feminist Foreign
Policy (FFP) in 2014. The FEP has attracted scholarly attention (e.g. Aggestam
and Bergman-Rosamond, 2016; Aggestam et al., 2019; Robinson, 2019) and has
been appreciated in government circles in many parts of the world (e.g. Rosén
Sundstrom and Elgstrom, 2019). France and Canada (e.g. Thomson, 2020) have
followed suit in establishing similar goals and policies. The launching of the FFP
has given a strong and important signal — and remains a beacon — in a time when
women’s rights are contested, often violently, in very many parts of the world.
In the FFP, women in peace and conflict were a priority and SRHR was of par-
amount importance but climate issues were not. A notable change with the FFP
is that the normal order of procedure would be that embassies and representations
in multilateral arenas, such as the UN, would be requested to submit suggestions
for gender action. In the 1990s, this standard was only applied to some depart-
ments; with the FFP it has become more all-encompassing, stretching across all
departments. Gerd, however, has some strong objections to the FFP:

The FEP is not a transformative agenda. For example, several Swedish NGOs
have criticised the Swedish MFA for acting in manners inconsistent with the
goals of the FFP. One example is the MFA allowing arms sales to countries
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like Saudi Arabia and the United Arab Emirates where women are gravely
discriminated and while both countries are also heavily engaged in warfare
in Yemen.

The Swedish FFP emerged from a long engagement of the MFA on gender issues.
Already, the Fourth UN World Conference on Women in Beijing 1995 was an
example of Swedish leadership in the multilateral context. This implied work to
include gender-relevant text in platforms and convention text. Gerd gives an
account of her first-hand experience:

Sweden (then a recent addition to the European Union), played a key role
for attaining a ground-breaking and far-reaching Platform for Action (PFA).
A major Swedish achievement was to include a recurrent paragraph in each
and every section of the text, with the aim of ensuring that gender would be
a key aspect in poverty reduction, education, health, violence, peace and
conflict, economy, etc. The Swedish team — with gender expertise in a num-
ber of areas such as sexual and reproductive health and rights, international
law, economics, conflict resolution and UN negotiations at large — was one
of the stronger actors in Beijing in 1995, together with several other actors,
including in the global south. It could be noted that one paragraph in the
PFA gives special attention to women facing double or triple discrimina-
tion, such as migrant women, older women, women with disabilities and
Indigenous women (though at that time the concept of intersectionality was
not used).

Conservative politics as an obstacle to gender equity

There is much contestation on gender in the multilateral context in 2021. The
Swedish position — stressing gender equality and later feminist foreign policy —
stands in sharp contrast to an international system plagued by populist/national
conservative winds and increased influence of anti-gender movements, e.g. in
Russia, USA, Brazil, India and Eastern Europe.

A reflection on the challenges I have faced when working multilaterally for
the MFA is that there are radically diverging political views on gender, more
than on most political matters. Over the years, the major obstacle to advanc-
ing gender equality has been the harsh resistance from several states, as well
as the Vatican, a non-state observer within the UN, all endorsing conserva-
tive religious views. The most fierce political objection to gender equality
relates primarily to SRHR; women’s, young persons and LGBT-persons
rights to their own bodies and sexuality. Many actors have worked closely
together to resist secular approaches and all aspects of SRHR, regardless of
faith (but often most vocal from the Russian Orthodox Church and also by
the USA during Republican administrations). Their efforts have been par-
ticularly notable in the multilateral context, during numerous international
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conferences organised by both the UN and the World Bank, and not least
in fora set up to enhance human rights, such as the UN Commission for
Human Rights.

Since 2000, gender equality has, according to Gerd, faced increasing challenges
due to conservative political forces becoming more prevalent.

As I see it, reactionary forces were taken by surprise in Beijing 1995 regarding
the achievements made in just two decades since the first UN World
Conference on Women in terms of women’s rights, in a direction that they
did not favour. So, from then onwards, those who objected to gender equality
and SRHR, have gathered support and collected huge amounts of money to
pursue their agendas. This provides a stark contrast to the limited resources
of women’s rights groups. Even the EU has become less active in pursuing
gender concerns since it expanded to include Hungary and Poland as mem-
ber states in 2000. To include these states was part of a security agenda —
but in reality, it became contrary to women’s or gender security, notably in
countries like Hungary and Poland. While it had previously been difficult
to gain consensus within the EU on SRHR — due to objections from Malta
and Ireland, supported by the Vatican — today with Poland, and Hungary
as members, the EU has become a far weaker advocate for SRHR on key
matters such as legal abortion, sexual education for adolescents, measures to
reduce violence against women and permitting abortion for women and girls
who have been raped, including during armed conflict.

Gerd also notes that misogyny has become more common as autocratic forces
defend ‘traditional’ gender roles (cf. Chapter 12, this volume) which challenges
Sweden’s positions in multilateral fora. An example is the Geneva-based UN
Commission for Human Rights, where since 2010, many states have given high
political priority to stopping gains made in the previous 30—40 years related to
advancing women’s rights.

We have seen it with political leaders such as Orban, Kaczynski, Erdogan,
Putin, Khamenei, bin Salman, Modi, Trump and Pence. We've seen it in
countries across the globe, among populists and, nationalist groups, in politi-
cal parties and on social media, and among ‘lone wolves’ and incels, who
are prepared to kill to ‘defend’ their masculine privilege as well as — very
often — their perceived white supremacy. While these leaders question and
dismantle women’s and LGBT rights within their own jurisdiction, they also
collaborate internationally against those rights. Interestingly, many of these
actors have also collaborated as climate change deniers including in negotia-
tions in COP (Conference of the Parties) regarding the Paris Accord.

Thus, many men — and some women — who advocate a so-called tra-
ditional role for women also reject action to combat climate change
and global warming. This fits well into my observations from efforts to
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mainstream and integrate gender in already established agendas such as
economic development or legal reforms and in trying to integrate climate
awareness and sustainability in relevant areas of concern. In doing so, I found
that the same types of resistance surfaced in both areas — gender and global
warming — when | and others tried to change the framing of problems. I
think that the reason is that both gender and climate change is frequently
perceived as a threat to many current male definitions of progress — and
discourses which also challenge the expertise and status of well-established
economists and policy-makers.

(cf. Chapter 12, this volume)

While the importance of political support for gender issues has been crucial for
the work of gender advisors like Gerd, in the multilateral context, the strength
and emergence of conservative politics is a counterpoint. It makes it not only
difficult to advance gender equity, LGBT and SRH Rights but also implies that
some of the victories won have been reversed or risk being reversed. In this con-
text, pursuing a climate-related gender agenda and pointing to men and male
privilege, may be particularly difficult.

Institutional path dependencies

As noted in the introductory chapter (Chapter 1, this volume), historically
derived notions of gender tend to persist resulting in a path dependence that
hampers opportunities for innovation and change (Kenny, 2007). Gerd reflects
on her experiences of institutional path dependencies from the inside of the gov-
ernment offices and the foreign ministry:

The main institutional challenge government officials face when promoting
gender equality within government offices is the odd constraint of insisting
that the purpose is to address women in need of help — because this means
it is not possible to address the real problem of masculine structures and the
mostly male actors depriving women of means and rights.

The failure to recognise masculine structures is an institutional path dependence
that works against transformation (e.g. Krook and Mackay, 2011; Mackay et al.,
2010; Waylen, 2014) and instead leads to weaker, more superficial measures, such
as increasing the representation of women, or ‘mainstreaming’.

Gerd tells us that this applies not only in multilateral institutions but also
within Sweden, where gender equality is generally accepted in society and SRHR
has been a Swedish priority for decades, not the least in terms of pushing abor-
tion rights and young people’s access to sexual education. The Swedish Foreign
Ministry has been pursuing women’s rights, empowerment and (from the 1990s
and onwards) LGBT interventions with considerable political and institutional
backing. However, these issues remain prioritised only as long as desired pro-
jects and interventions fit within other overarching agendas, for example, if
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they fit with development efforts, peace-making, or conflict resolution and only
as long as those agendas are not drastically changed by including gender con-
cerns. Institutional inertia relating to the prominence of trade for Swedish wel-
fare has strongly impacted sustainability issues. Gerd worked at the Ministry for
Sustainable Development for two years (2006-2007), in a secretariat established
to enhance sustainable development and experienced this firsthand:

First, the secretariat had been placed in the prime minister’s office but was
later transferred to a less crucial part of the government offices. The sec-
retariat had representatives from a handful of ministries, bringing together
experts to create a multidisciplinary unit, in the hope that this would be con-
ducive to creative thinking. While the secretariat gave a signal that Sweden
continued to pursue the active role on environmental issues, a strong driv-
ing force behind Sweden’s pursuit of sustainability was growth and trade-
oriented and a way to demonstrate that Swedish technology and innovations
can contribute to solving environmental problems and climate change.

Our task was to mainstream sustainable development in key policy docu-
ments such as policies and speeches, at the national level, in the EU and
globally in the UN and World Bank. Generally speaking, it was a question
of adding some smartly formulated sentences and subject matters in order to
place a reminder of the sustainability perspective — not really to transform
the message as a whole.

Priority of trade

Sweden’s economy relies heavily on international trade and its workforce is
largely dependent on trade exports, thus the support for exports is robust and
non-partisan. Swedish governments have strongly supported Swedish export
industries, portraying Sweden as a modern country with technical solutions that
are extremely conducive for the environment — i.e. the idea of ecological mod-
ernisation which has become an institutional path dependence. As an example,
in the national country strategies of the MFA which are established to define the
main features of Sweden’s relations to other countries and facilitating exports,
constitute the backbone and overarching concern in the strategies, while sustain-
ability, the environment and climate issues are secondary. With an economy and
labour force heavily oriented towards exports, Sweden often balances ambitions
regarding gender equality with concern not to offend important trade partners,
demonstrated in the past with the case of Saudi Arabia and the United Arab
Emirates, countries which pursue gender apartheid.

Limiting frames

Other limitations had gender effects. In Gerd’s view, gender-based discrimina-
tion constitutes examples of unsustainability in several areas, in terms of damage
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to both the physical and the social environment, something difficult to pursue
fully due to the way the issues were framed and dealt with:

While the aim of climate and sustainability efforts was to engage a multidis-
ciplinary approach, the reality was that we often had to work with addressing
forestry, water, energy and so on, in separate agendas. This gave very limited
room for addressing gender and intersectionality in terms of who has access
to sustainable forestry, to water resources, energy etc. The framing of the
problems which conformed to a technical, rather than a social approach to
sustainability failed to determine who was causing the problems. One conse-
quence is that it gives the impression that men in their role as experts and
engineers have the solutions to the problems; not the women. Thus, female
experts are rarely called upon in this context, even when they could have
given a voice to different segments of women and men, for example on the
need for more public transportation.

Gerd demonstrates that how sustainability and climate change are framed can
be limiting, as the frame prioritize specific topics and actors and excludes others.

One of my suggestions is thus that a gender-equality perspective helps to
enhance innovative thinking and can help us see that moving to carbon-
free societies could for many — women as well as men - not mean a sacri-
fice but instead lead to emphasis on more crucial and sustainable aspects of
well-being. One such example, could be to press for zero-tolerance regarding
male or societal violence; to be secured by legal provisions, law enforcement,
adequate funding etcetera.

In her work on sustainability and climate issues Gerd discovered that although
she had support from political levels as we noted above, there was less support
from what she calls the ‘line’ particularly to her report ‘Gender Equality as a
Prerequisite for Sustainable Development’. There was a trio of female senior civil
servants at the Ministry for Environment who decided that the report should not
— unlike her previous reports on poverty and violence — be published within the
government offices, but was instead diverted to a government subsidiary agency
(Miljovdrdsberedningen). It seems as if the ministries were not ready for this new
framing of gender issues proposed by Gerd.

The ‘line’ of civil servants at the ministry — primarily females, at all levels
— were far less enthusiastic about the study. Instead, they prioritised time
within the secretariat to focus on daily tasks such as commenting on EU or
UN statements to be held in Brussels and New York on matters relating to
sustainable development. There, they would concentrate on a sentence or
two to be inserted in texts that could, for instance, address poor women as
victims of environmental degradation — but certainly not to address males as
causing degradation. At the time of my study on gender and sustainability,
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the Ministry of Sustainability was, among many things, involved in several
working groups under the UN Commission on Sustainable Development to
promote sustainable lifestyles. Generally, however, these working-groups —
a part of the so-called Marrakesh-process — followed the overall more cau-
tious approach of mainly dealing with innovative techniques and women as
victims who should be more involved in decision-making.

Administrative practices

Through Gerd’s narrative, we learn that politicians may support a transformative
perspective and in particular that women at the political level share a strong
common commitment to advance gender equality and women’s rights and to
the extent possible seek to transform the political agenda to attain those goals.
However, politicians come and go, and what prevails is an administrative logic
in the workplace enacted by both males and females in senior, managerial levels.
With the exemption of gender advisors, they do not necessarily support a trans-
formative agenda. Gerd explains about this path dependence:

According to my experiences, an impediment for more far-reaching trans-
formation is often civil servants, mainly at senior, managerial levels, who
are unwilling or afraid of being considered driven by personal agendas. They
point — often rightfully — to the fact that the task of civil servants is precisely
that: to be ‘servants’ of the politicians, not to be activists. That is, of course,
a rule not followed by all, the breaking of which is often appreciated by some
politicians who are prepared to promote gender equality even while such
paths conflict with other political goals.

Ministries are maybe more advantageous for people who go by the book
and follow the rules, not for strong-headed enthusiasts. Mostly, staff prefer to
go by the book. The same goes for many young civil servants, notably within
the MFA, who do not want to risk their future and career by being consid-
ered headstrong. All in all, at least in the MFA, it is more important — and
appreciated — among peers never to make a mistake, even at the expense of
not being brilliant, and even at the expense of not saving lives.

To follow such administrative logic means that civil servants will not advocate any-
thing that challenges power structures, even if civil servants in the MFA, for the
most part and regardless of their gender, are committed to addressing the needs
of poor women and enhancing women’s rights. However, at best it means that
women can be considered as actors, agents, addressed in all their multitude through
advanced intersectional analysis. Such analysis would still be insufficient in address-
ing the real problem: male privileges, male ‘rights’ and unsustainable male consump-
tion and lifestyles (Gore, 2020). In speculating why this is the case Gerd writes:

I am convinced that the reason that senior-level officials within government
offices do not advocate transformative approaches is that the overall agenda
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is to always focus on helping those at the bottom — but never challenging
those at the top. Further, this approach is also a means to promote economic
growth — perceived as a prerequisite for providing resources for less advan-
taged groups — even if it is detrimental for the climate, whereas obliging the
rich to share their resources with those less well off would be much better for
both climate and biodiversity.

Conclusion

Gerd’s narrative highlights the committed and zealous labour that gender advi-
sors put into diverse institutional contexts of multilateral organisations and gov-
ernment agencies, work that consists of analysing documents and finding ways to
include gender in relevant texts that can then become platforms for further action.
Such activities are well served by expert knowledge, coming from commissioned
studies and research often advanced through networks of gender experts. These
are imperative and critical acts. Gerd suggests that to gender mainstream climate
change issues effectively, more knowledge and data are needed it is imperative
to address excess consumption of rich males. She points to the necessity of pro-
viding sex-disaggregated data and data on wealth and income to identify who
is causing CO? emissions and specific data on the beneficiaries of the fossil fuel
economy.

Through her narrative, Gerd alerts us to the institutional inertia of specific
framings of gender in relation to economic priorities that affected her work and
how gender equality in reality is just one of many political goals set out to be pur-
sued by means such as ‘gender mainstreaming’. She also pointed to the limitations
of political and administrative institutions with embedded restrictions on civil
servants in terms of their roles and tasks largely determining their scope of action.
Nevertheless, Gerd’s narrative also signposted that opportunities could arise for
civil servants to take action, and to the necessity of being brave enough to seize
those opportunities (as also argued in Chapter 6, this volume). While all acts that
have been discussed in the chapter can potentially advance gender issues, politics
plays a crucial role both in terms of supporting transformative gender concerns
and in obstructing them. Gerd maintains that for real transformation, another
kind of politics is necessary. Gerd’s visions for a future transformative agenda
for gender, intersectionality, climate and sustainability, is that it ‘is only really
possible through political mobilisation. Transformative ideas have to become
part of the ideas supported by the dominant political parties and governments of
democratic countries’ and mobilise the needed broader support, she continues:
‘It is important to identify those who promote and advocate transformation as
to enable collaborations and alliances between actors both inside and outside
government and across societies’.
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6 Take a ride into the danger zone?

Assessing path dependency and the
possibilities for instituting change at
two Swedish government agencies

Benedict E. Singleton and Gunnhildur Lily
Magnusdottir

Introduction — The need for institutional change

With the exception of the community of climate change deniers, there is largely
consensus that global human society needs to go through a variety of changes
in order to ensure continued sustainability. The UN’s sustainable development
goals (SDGs) emphasise the urgency of these changes and provide an incentive
to recognise the importance of social differences, including gender differences, in
climate politics (see also Morrow, this volume). Furthermore, the necessary soci-
etal changes needed for a successful climate transition call for deeper understand-
ing of the complex social, economic and environmental effects of any climate
action on different social groups, defined by intersectional climate-relevant fac-
tors such as gender, age, class, education and location. This means that the soci-
etal changes needed for sustainable climate politics will have diverse, disparate
effects within the population (Magnusdottir and Kronsell; Bipasha, this volume).
Gender, nested with other intersecting social differences, has been shown to be
of relevance for consequences of climate action (Alston and Whittenbury, 2013;
Magnusdottir and Kronsell, 2015, 2016; Nagel, 2012; Resurreccién, 2013). As
such, how to transition to sustainable societies is a topic of considerable scientific
debate as is the discussion of the importance of social justice in climate transi-
tion. Whilst ‘Green Radicals’ may argue for substantive, wholesale changes to
the underpinnings of contemporary economies and societies, still ‘environmen-
tal problem-solvers’ argue for a more pragmatic stance, i.e. reorientation rather
than revolution (Dryzek, 2013). In this context, we argue that it is important to
explore the role and possibilities that climate institutions and the civil servants
embedded in them can play in orienting society in a more sustainable and socially
just direction. This chapter examines the possibilities for action among civil
servants within two Swedish climate institutions, with a specific focus on their
potential to recognise and work with climate-relevant social differences, such as
gender, age, location and class, in their policy-making. The climate institutions
in question are two government agencies: the Swedish Environmental Protection
Agency (Naturvdrdsverket, SEPA) and the Swedish Transport Administration
(Trafikverket, STA). Based on interviews with agency staff, we draw on feminist
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institutional theory to examine the extent that respondents consider themselves
bound by the path dependency of their institution and the extent to which they
report potential action towards change. The purpose of this analysis is to high-
light the potential ways that agency staff may be empowered to make use of a
feminist or intersectional understanding of social differences in order to develop
socially inclusive and just climate policy and potentially overcome institutional
path dependency.

To be successful, climate transition strategies need to acknowledge social dif-
ferences and thus consider the needs of different social groups. Otherwise, they
not only risk being deemed undemocratic but also ineffective in their attempts
to drive forward the large-scale societal changes needed for climate transitions
(Laestadius, 2018). Our intention is to contribute by signalling the steps climate
institutions could take in order to achieve their transformational potential (cf.
Eckersley, 2020).

The chapter is structured as follows. In the next section, we discuss our guid-
ing theoretical tool — feminist institutionalism — and its relevance to our case,
e.g. how a ‘gendered logic of appropriateness’ might prevent the full inclusion
of gender into climate policy-making. We then discuss the cases in question and
the material and methods employed. Thereafter, we analyse the collected data,
with the help of feminist institutionalism, highlighting how respondents framed
their activities in terms of following a top-down and historical trajectory, while at
other times they would describe how they are able to act on their own initiative.
We conclude by suggesting that efforts to orient Swedish Government agencies
towards a just climate policy require tools designed both to ‘convert’ senior staff
to adopt the approach and to demonstrate civil servant initiatives fall within the
agencies’ legitimate purview.

Following a well-beaten path: institutional changes, path
dependency and the ‘stickiness’ of institutions

We make use of institutional literature, especially including feminist institution-
alism in our analysis. We are inspired by intersectionality literature on climate
change (Kaijser and Kronsell, 2014) and we expand the traditional gender lens
of feminist institutionalism to include climate-relevant social factors, such as
education, class, age and geography, which intersect with gender (see further in
Magnusdottir and Kronsell, in this volume).

Institutionalist approaches study institutions. Separate strands of institutional-
ism define institutions differently and we define them broadly, including both
formal and informal climate authorities. Thus, our definition of ‘climate insti-
tutions’ also includes: ‘rules, norms and practices embedded in historical tradi-
tions and legacies, giving some stability and predictability to political and public
life’ (Hysing and Olsson, 2018, p. 9; cf. March and Olsen, 1996; Mackay et al.,
2010). Put another way, as social beings, humans coproduce understanding of the
world with institutions through which they live and act (Douglas, 1987). People
perform social relationships concomitantly with narratives of the world, which
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together comprise institutional patterns (Thompson, 2008). As social organisa-
tions, what people embedded in institutions

assume to be true shapes what they value. This shaping occurs through the
processes of proactive manifestation through which assumptions provide
expectations that influence perceptions, thoughts, and feelings about the
world and the organization. These perceptions, thoughts, and feelings are
then experienced as reflecting the world and the organization. Members rec-
ognize among these reflections, aspects they both like and dislike, and on
this basis they become conscious of their values (without necessarily being
conscious of the basic assumptions on which their experiences and values
are based).

(Hatch, 1993, p. 662)

A key concern of institutional theorising is how institutions change. In this, it
echoes wider social scientific discussions about the relationship between social
structures and individual agency or power (Mahoney and Thelen, 2009). Within
feminist institutionalism, institutional practices are understood to be based on
a logic that may make the inclusion of gender appear less appropriate and less
desirable. This builds on March and Olsen’s (1996, pp. 21-38, p. 161) new insti-
tutionalist ideas about how institutions are reproduced through patterns of action
in a ‘logic of appropriateness’. In the context of this chapter, this might, for
example, mean that dominant economic and technical solutions to societal prob-
lems are ‘sticky’ or deemed more appropriate than solutions focusing on climate-
relevant social differences such as gender. The fact that Swedish environmental
politics have historically been framed in the context of ‘ecological moderniza-
tion’ (Lundqvist, 2004), which prioritises economy over social concerns might
lead to path dependency in Swedish climate institutions and limit the scope for
inside activism. Thus, economic solutions might be reproduced and normalised
within institutions, limiting space for innovation and civil servant activism. Put
differently, individual policy-makers are assumed to follow embedded rules and
routines, according to what is appropriate for their social and professional role
and individual identity. What is considered appropriate in any given situation
is not trivial. ‘Actions are fitted to situations by their appropriateness within a
conception of identity’ (March and Olsen, 1996, p. 38).

‘Well-established institutions are even taken for granted and tend to produce
path-dependent action’ (Hysing and Olsson, 2018, p. 9). What this means is
that those embedded in institutions act based on past institutional actions, with
positive feedback from successful earlier actions encouraging the development
of a particular institutional ‘path’ or ‘mission trajectory’ (Goodsell, 2006). Put
another way, an institutional worldview represents a paradigm within which
particular actions are encouraged or constrained, providing a framing of how
the world should be. They may also function to retroactively maintain or alter
existing assumptions (Hatch, 1993, p. 664). In this chapter, we are interested
in the extent that respondents frame their actions around socially just climate
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transition with reference to the institutions within which they are embedded
(the government agencies).

Path dependency may potentially be challenged by actions in the wider world;
however, endogenous change is also possible. Not all institutions proceed along
a static trajectory until an external crisis precipitates change. Institutional theo-
rists have highlighted that those within institutions, including civil servants, do
not necessarily agree with an institution’s worldview and are able to work overtly
or covertly to engender institutional change (cf. Johnsson-Latham and Kronsell
in this volume). As such, civil servants can be ‘inside activists’ seeking to fur-
ther their values within an institution or, in contrast, toe the institutional line
(Hysing and Olsson, 2018). Governing authorities are of particular interest, as
the officials within them necessarily require adaptation and discretionary power
to carry out their role in dynamic situations where official direction may be vague
and/or conflicting (Applbaum, 1992). However, concomitant to this discretion-
ary power is the need for a certain legitimacy. If this is lost then public confidence
in government may be undermined (Hysing and Olsson, 2018, p. 141). Linked
to this, as the rise of Trump in the US illustrates, politicians may make politi-
cal capital by depicting public officials as part of a ‘deep state’ opposed to what
they consider the will of the people. As such, public officials walk a fine line and
become involved in various societal conflicts through the actions they take. This
highlights two dimensions relevant to institutional change. Firstly, institutions
must be mindful of their social legitimacy — their standing within broader society
affects their actions (Hatch, 2018). Secondly, and linked to the first point, insti-
tutional worldviews will contain assumptions about their place and role in soci-
ety. Both of these usually entail a certain path dependency as agencies are steered
by their own and outsiders’ ideas about what they can and should do.

At the individual level, civil servants do make decisions and periodically can
act against dominant institutional structures, which suggests individual agency
and room for ‘inside activism’ (Chapter 5, this volume). This is one of the ways
that institutions change. Within dynamic contexts, actors and structure thus
hang together within processes of structuration (Giddens, 1984). As such, there
are times when actors embedded in institutions display path dependency whereas
at others, they are able to act with limited reference to the organisation (Hysing

and Olsson, 2018).

Identities and role expectations

Feminist institutionalism has almost exclusively focused on gender, but we suggest,
as already stated, that the intersectional understanding of identities and social
factors other than gender is needed for our analysis. This means that we expand
the gender lens of feminist institutionalism to include factors such as education,
class, age and geography, when exploring both the role of professional identities
of policy-makers and their understanding of climate-relevant social differences.
Professional identities in climate institutions are important to study since cli-
mate actions and policies are not only the product of path-dependent, sticky
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institutions but also determined by how individual policy-makers make sense of
their position and professional identities. Feminist institutionalism argues that
institutions organise power inequalities in two main ways. Firstly, through formal
as well as informal rules and practices. Secondly, through co-production of iden-
tities intertwined with the daily life and logic of institutions. In most Western
states, including Sweden, climate policy-making primarily takes place in the
energy, environment or transport sectors. As such, the norms and path depend-
encies expressed in the rules and culture of the institutions active in that sector
will affect understandings of how social power relations work within policy-
making. In addition, the professional identity of the policy-makers, perhaps edu-
cated as engineers or economists, might make technical and economic solutions
seem most appropriate. In our analysis, we side with Arora-Jonsson and Sijapati
(2018) and propose that professional identities of civil servants and institutions
are of considerable significance when studying climate institutions. As outlined
above, climate policy has been criticised for being overly reliant on technical and
economic action instead of also acknowledging the social dimension of climate
change. Further recognition of the social dimension of climate change would, for
instance, mean that climate-relevant differences in behaviour, adaptation, views
and vulnerability of different social groups are taken into further consideration
in climate policy-making. This limited recognition of social difference arguably
limits the possibilities for institutional action, with consequences for the possibil-
ity of just sustainable climate transitions.

Of particular relevance to this chapter is the notion of ‘green inside activism’
(Hysing and Olsson, 2018), not dissimilar to the notion of femocrat or gender
activist, referred to in other chapters in this volume. Inside activists are individu-
als ‘engaged in civil society networks and organizations, who hold a formal posi-
tion within public administration, and who act strategically from inside public
administration to change government policy and action in line with a personal
value commitment’ (Olsson and Hysing, 2012, p. 258). In our study, we look
for such inside activism in terms of how these civil servants describe their pos-
sibilities for initiating climate acts — e.g. critical acts built on an intersectional or
gendered understanding of climate change.

Cases and methods

We collected the data for this chapter through an interview study in the spring
of 2020, of civil servants in Swedish climate institutions, and based it upon the
responses of two government agencies, the Swedish Environmental Protection
Agency (EPA) and the Swedish Transport Administration (STA). We briefly
present these agencies in turn. The Swedish governmental system is character-
ised by relatively small government ministries (headed by elected politicians)
and relatively large and rather autonomous government agencies (myndigheter,
staffed by public officials). Agencies fall under the direction of the government,
but have a certain amount of their own influence, dealing with actors at all social
scales. Agencies typically have a sector of responsibility, within which they
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are influential. In their work, agencies provide evidence for policy, act to real-
ise government policy and respond to Swedish and international climate goals
(e.g. Agenda 2030) (Swedish Government, 2017). Notable to Swedish climate
policy is the absence of a specific climate agency. Instead, climate action is dis-
persed within different agencies as considered relevant. This structure is similar
to how climate politics are organised in many other European states, including
other Nordic states with the exception of Norway (Magnusdottir and Kronsell,
2015), the EU (Chapter 3, this volume) and the German Federal Government
(Chapter 5, this volume). However, governmental agencies in Sweden might
be considered more autonomous in their decision-making than many of their
European counterparts.

The Swedish Environmental Protection Agency is the state agency for envi-
ronmental issues, employing around 600 people across two offices in Stockholm
and Ostersund (Oscarsson, 2020). It supports Swedish governmental action plans
every four years alongside other activities (Persson et al., 2019). This includes
(but is not limited to) monitoring Sweden’s environment in terms of pollutants,
invasive species and so forth, and collating knowledge. It also carries out work
maintaining Sweden’s network of nature reserves. The SEPA also develops and
implements environmental policy, cooperating with other agencies. The SEPA
was selected for this research project due to it’s heavy involvement in climate
activities across the board. In contrast, the Swedish Transport Administration,
(STA) is responsible for long-term transport infrastructure planning, construc-
tion and maintenance, and as such works with climate policies in relation to
transport. Transport is one of the heaviest contributing sectors to Swedish carbon
emissions, rendering the STA relevant to this project (Naturvirdsverket, 2012).
The STA is an extremely large agency, with around 9000 employees. Based in
Borlinge it has regional offices in six other Swedish cities (Trafikverket, 2019).

Initially, we selected respondents purposively, with individuals at each selected
agency previously signalling their interest in participating in this study. We then
selected further respondents utilising snowball sampling. We continued to seek
out new respondents until we reached a saturation point, with the same people
repeatedly suggested to us (Bryman, 2004). In total, we conducted nine inter-
views with SEPA staff (iIEPA01-09, four women and five men) and six from the
STA (iSTA01-06, two women and four men). Respondents held different levels
of seniority within their respective organisations. SEPA respondents held vari-
ous relevant roles, such as investigators and analysts around carbon emissions, as
well as policy advisors. STA respondents included investigators, project manag-
ers and goal directors. Because of the ongoing Covid-19 crisis, we conducted all
interviews online using Zoom or Skype for Business software. Having acquired
informed verbal consent, we recorded each interview. We organised each inter-
view in a semi-structured manner around a research guide. Questions focused
upon a) respondent background and experience; b) interpretations of social jus-
tice within each agency; and c) the institutional contexts within which agen-
cies operate. Following the recordings, we transcribed each interview and utilised
ATLAS 8 qualitative analysis software to interrogate the data. The interviews
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were originally conducted in Swedish, but we have translated the extracts utilised
here.

Several writers have tried to theorise the links between institutional world-
view and institutional activity and change (cf. Hatch, 2018). For example,
Hatch (1993) describes a dynamic system where assumptions and values of the
world manifest in cultural symbols and artefacts. This research does not directly
utilise such a framing but shares with it the basic ontological standpoint that
respondents’ interview discourses are reflective of their organisational cultures,
coproduced with their institutional worldviews. We, thus, pay attention to the
assumptions and values evidenced by respondents.

Top to bottom, bottom to top? Change possibilities at the SEPA
and STA

Respondents from both the SEPA and STA made various statements about
their ability to change their agencies’ emphases around climate change action
and social justice. The picture painted was, at times, seemingly contradictory.
Respondents would frame dominant approaches towards climate and social
justice as dependent on instructions laid down elsewhere, predominantly from
the government. However, at other times, respondents would also assert that
they had space for individual and institution-instituted action. The following
paragraphs discuss this dissonance. We then turn to the implications this picture
presents for efforts to overcome institutional path dependency and incorporate
social justice into the SEPA and STA’s climate change action.

When questioned on the possibilities for incorporating broader conceptualisa-
tions of social justice in their climate change work many respondents asserted
that a key factor was their agencies’ remit and the tasks (uppdrag) that they
received from the government. Respondents would characterise the historical
trajectory of their agencies’ involvement with climate change work as a product
of Swedish governmental decisions. This could be in the form of direct assign-
ments of tasks, or it could be through the governments’ undertakings regarding
international agreements (such as Agenda 2030) and climate targets, which may
express social sustainability goals:

Either you get your assignments via the instruction [Swedish government
rules about each agencies remit], or you get it every year when you receive a
regulation letter [from the government] or you get different types of govern-
ment assignments during the year. ... We get [assignments] not only from
the Ministry of the Environment, but we get it from ... the Ministry of
Finance or... [The orders] That we together with other authorities should
do things.

(iEPA04)

We have taken Agenda 2030 to our hearts ... It was a government assign-
ment that was about what can [STA] do to achieve Agenda 20307 We have
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interpreted this as partly what should the transport system do. We call it
Target 2030, ten aspects and fourteen goals. ... we call it which piece of the
cake we should make, what is it that the Swedish Transport Administration
can contribute to, for example, achieving the climate goal or traffic safety,
or accessibility throughout the country or accessibility for everyone ... [the]
more social sustainability goals.

(iISTA04)

This also meant that respondents voiced an unwillingness to act on things that
they perceived as outside of the agencies’ purview. This presented a particular
challenge when it came to issues such as social justice that cut across multiple
actors’ jurisdictions within the Swedish governance system.

The Swedish Transport Administration is not allowed to work to influence
behaviour, so this means that [social justice] requires close cooperation with
other actors, such as municipalities. So that it is they who, as it were, are
allowed to carry out these first steps to influence behaviour .... yes, talking
about norms and values and so on. It is not a mission we have.

(iISTAO01)

Personally, [ try to achieve a transparent basis for decision-making. We are
not politicians, we are not decision-makers, we are civil servants, so we must,
as it were, show politics what the consequences will be of their decisions.

(iISTA04)

This also meant that when social justice did come in the fact that it was neither
, . . 1 .

agency’s main focus meant that it was dealt with in an ad hoc fashion. Thus, for

example, some SEPA respondents described social justice as more of an add-on

to their broader environmental role.

We do some analysis; we look at distributional effects as far as possible ...
Most recently, I looked at tax deductions for work journeys, looked at how
it affected different geographical areas. However, I must say that it is some-
thing that we need to develop, we discuss it a lot: how we should incorporate
additional distributional effects into our analysis ... We look primarily at the
emissions effect.

(iSEPAQ2, our emphasis)

Repeatedly, respondents would thus paint a picture of top-down decision-making
directing their activities. A distinct normative assumption emerged that agencies
work under the government, and concomitantly values around maintaining this
relationship were in evidence (which is expanded on later).

However, it would be inaccurate to state that agency staff do not have a
role in shaping and carrying out policy (Svara, 2001). At certain other times,

respondents from both the SEPA and the STA would also indicate that they had
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a certain amount of innovative freedom. This would involve the formation of
internal networks to discuss issues beyond the official remit as well as anticipating
the agencies’ future roles.

But the government has never really had to tell us directly ... ‘we want you
to make [climate-based] demands in your procurement’. Without it, we have
ourselves [made the decision]. However, [the government] was very inter-
ested when they saw that we started making such demands. But they have

never said anything about ‘you should not do that, or you should do that’.
(iISTAO02)

But we also do some self-initiated analysis where we try to be a little proac-
tive and see what the things are that we will need to work on in the future.
And do not just sit and wait for the assignments to come. Because they can
have a fairly short response time, and then it is good that you have done as
much analysis of the problem as possible.

(iEPAQ7)

Furthermore, while the agencies’ roles include responding to requests for
information from the government, they also had a role in screening what infor-
mation the government receives from them. Thus, respondents also described
making judgements about the amount and nature of information policy-makers
need as well as consideration about what issues they need to raise to prominence.
Respondents, thus, highlighted that agency staff had a certain discretion in their
action (Applbaum, 1992).

What we do is that we work with regard to our taskmaster, the government,
and then give them the analysis that they need to have, or what we judge they
need doing.

(iSEPAOQ2, our emphasis)

But then I think this pressure to work with social sustainability now, it prob-
ably comes both from above and below, I think. A bit like the environmental
issue has been, that there are also interested people, it is enthusiasts in the
organisation who think it is important.

(iSTAO5, our emphasis)

Likewise, this involved some awareness of the way broader political winds
were blowing, and at times respondents voiced an unwillingness to becoming
embroiled in broader left-wing/right-wing politics. In these cases, issues of social
justice and indeed, environmental issues, were framed as part of left-wing poli-
tics. However, this implied tying the hands of the agency staff. As employees
of expert-driven, theoretically non-political agencies, such questions were not
theirs to discuss. There was also a further element to this; respondents admitted
that agency workers could and would try to anticipate future information gaps
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and needs in their work. So, for example, one respondent described the SEPA
preparing for future information requirements around European climate action
by starting analysis early, before requests for information started coming in. This
is suggestive of institutional values encouraging creativity rather than simply rote
bureaucratic obeisance to established routines.

Such behaviour speaks of the potential of agency staff to be ‘inside activists’
in the sense that they can overtly and covertly act to further their own political
agendas to a certain extent, independent of the directions of their taskmasters
(cf. Hysing and Olsson, 2018). However, in this ability to make judgements
and act independently of government direction, respondents were also open
and reflexive about their own limitations in this regard. Respondents described
how their own professional and academic backgrounds played an important
role in their approach to their work and the need to incorporate social justice
issues. Thus, this contributed to a tendency to follow extant ways of doing
things.

When I started there in the 00s, you already have a form of ... policy instru-
ments ... in place. And we have that as a starting point when we write our
report, we describe that we have a carbon dioxide tax in Sweden, because we
already had that then. ... So, it is probably some form of path dependency,
that we already from the beginning have ... certain instruments in place.

(iEPA05)

Several respondents characterised agency employees as often coming from natu-
ral scientific, economic, or engineering backgrounds and this affected how they
understood their role, which is in line with the institutional literature (Arora-
Jonsson and Sijapati, 2018, Hysinge, 2018). Thus, an agency’s own backgrounds
and interpersonal networks would affect how they approached particular issues
or assignments.

I think there are many at the Swedish Transport Administration who are
engineers and thus, the culture is like engineering culture. We probably
have many other professions as well, but the culture is engineering culture.
Then you want to measure, you want it a little simple, you want little neat
tables.

(iISTA04)

There are still large parts of the Swedish Transport Administration who
believe very much in technological development as the solution to the cli-

mate issue, for example. Little boys’ toys, like this [laughs].
(iISTAO05)

The question of ‘activist behaviour’ within government agencies was, to a cer-
tain extent, considered ambivalently. When queried on their action, respondents
would voice a respect for their role following the government’s direction. Indeed,
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one respondent in particular articulated that there were risks to agency workers
following their own personal passions rather than doing their job.

[TThe most common disease is civil servant activism. That you want so much
with your own agenda so that you push something very hard yourself, more
than what you actually have a mandate for, either from a political or civic
point of view. And to be honest, it is actually very common in the environ-
mental field, and that’s probably because it is so important.

(iISTA06)

The same respondent asserted that different agencies seemed to have differ-
ent organisational cultures in this regard, with some agencies’ staff being in the
respondent’s eyes ‘too activist’, which brings with it the risks that they base their
work solely upon their own experiences/preconceptions, rather than decisions
in a rational manner upon a scientific basis. One of the stated risks of such an
approach was losing touch with the reality of policy effects upon people’s lives, in
turn causing iniquities and/or fomenting public resistance (iISTA06). This echoes
concerns of unchecked civil servant activism making their actions more manipu-
lative than simply facilitating the smooth running of Sweden’s systems (Bellone
and Goerl, 1992; Irvin and Stansbury, 2004). Thus, while a certain independence
was valued, this was also shackled by concerns about the legitimacy of agency
action and its relationship to democracy.

This combination of top-down and bottom-up governance had direct implica-
tions for respondents’ views on the possibility of organisational change. Thus,
when asked to consider ways of incorporating the understanding of intersection-
ality as a way to develop socially just climate policies, the respondents repeatedly
asserted that change should come from above, either in the form of government
direction, or from senior agency staff. At the same time, respondents’ were also
interested to learn more about an intersectionality approach in climate policy-
making and expressed a preference for concrete examples having direct relevance
for their work. Indeed, several respondents felt that there was a need to find ways
to better incorporate social justice into their agencies’ climate work.

Discussion: implications for institutional change

These data suggest an immediate first interpretation, in the case of the SEPA
and STA, that institutional change is dependent on top-down guidance from the
Swedish Government. Respondents framed institutional values around the legit-
imacy of government direction and their limitations in acting independently.
Whilst this top-down view of agency work is the formal framework for Swedish
state agencies, it misses the undoubted action possibilities that government agen-
cies have. The study also found that agency staff take an active position in inter-
preting their role and guiding the government by making judgements about what
information the government needs and anticipating future work and research
directions. Values around creativity and expert-based predictions of future needs
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were thus extant. Agency staff were seen to have the potential to push particu-
lar issues that they themselves were passionate about, highlighting the possibil-
ity for ‘inside activism’ (Hysing and Olsson, 2018). However, in this, staff are
also constrained by the particular historical trajectories of the institutions that
enfold them (cf. Hatch, 1993) and the extent that they may exercise discretion
in their professional roles is a long-standing debate (Applbaum, 1992). These
constraints, or alternatively, the agencies’ institutional path dependency might
make the inclusion of gender and other social factors appear less desirable or
appropriate and thereby limit the room for inside activism (Mackay et al., 2010;
Magnusdottir and Kronsell, this volume).

Agencies very seldom attempt to address problems in completely novel fash-
ions; past experiences affect both interpretation of their various assignments by
agency staff, as well as the way they innovate and institute institutional change
(or not). As such, path dependency was evident on a number of levels. Firstly,
the tendency to follow previous practice directly affected the types of informa-
tion that agencies accessed and utilised in their work. In the Swedish context,
where climate policy-making primarily takes place in the energy, environment,
or transport agencies, the norms and path dependencies expressed in the rules
and culture of those institutions might make technical and economic solutions
seem most appropriate and, thereby, information and knowledge about the rel-
evance of gender and other climate-relevant social factors might be excluded.
Secondly, the institutional frames employed had a normative feature — how
respondents framed Swedish society affected how they approached different tasks
(cf. Singleton et al., forthcoming). Thus, path dependency is influential even
in situations where respondents are able to take action towards institutional
change. Put differently, respondents mentioned that, at times, it was hard to
know what they missed because their epistemological positions were informed by
their institutional embeddedness and experience.

All this has direct implications on any efforts to inculcate change. This sec-
tion discusses these implications with particular reference to Swedish agencies
as institutions. Particularly, we focus on what we have established as a par-
ticular identity that many respondents framed in their interviews. We call this
their identities as civil servants (dmbetsménniskor) that they perform (or aspire
to perform) in their work roles. To varying degrees, many respondents framed
an ideal that civil servants should be neutral in their work and this limited the
extent to which they should be ‘activists’ for social justice within their climate
activities. At times, they evidenced a certain pride in this role (cf. Olsen, 2006).
Throughout the interviews, there was a distinct preoccupation with the legitimacy
of respondents in their role as civil servants, which one could also interpret as
the logic of appropriateness of the role. While the institutions that civil serv-
ants find themselves in are not totally and completely controlling (cf. Goffman,
1961), they do affect how those embedded in them go about action. For example,
iSTAOQ6 argued, in effect, that too much discretionary activism would push agen-
cies into a danger zone with civil servant acting illegitimately. These institutions
can likely affect several of the dilemmas that may arise for them in their work, for
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example how ‘radical’ they can be — for instance, do the institutional norms allow
a gendered or an intersectional approach in their work? Or how much action
they can take without explicit direction/collective agreement and how open any
activist activities can be (Lowi, 1993; cf. Hysing and Olsson, 2018, pp. 110-114).
Respondents articulated norms of agencies as apolitical units, seeing their legiti-
macy in part as linked to their separation from ‘politics’ (Svara, 2001; cf. Olsen,
2006). Fortunately, the literature on public administration suggests several ways
in which civil servants may take legitimate action. These, combined with the
data, provide potential avenues for engendering institutional change without
endangering the social legitimacy of government agencies (cf. Hatch, 2018). It
should, however, be noted that these suggestions are rooted in the collected data,
which constitute respondents’ representations of their agencies. As such, more
in-depth (ideally field-based) work is required for more precise, targeted sugges-
tions (e.g. along the lines of Hatch, 1993).

The first, and most obvious, strategy for institutional change suggested by
the data is to enlist allies further up in the hierarchies of the agencies, in the
form of politicians or senior agency figures. Legitimacy could thus be garnered by
involving those with democratic legitimacy (Hysing and Olsson, 2018, p. 150).
Respondents expressed a desire for clear direction on the integration of social
justice in their climate change work. Practically, however, this may prove chal-
lenging and indeed, the idea of a neat separation of politicians and bureaucracy
(i.e. change is simply a matter of top-down direction) is an inaccurate portrayal of
the interwoven reality (Svara, 2001, 2006). Nevertheless, limited recognition of
social justice or climate-relevant social differences could be perceived as a matter
of a democratic deficit, potentially affecting the legitimacy of institutions.

Secondly, on a simpler level, respondents’ views on integrating social justice
into climate work stress the importance of following the direction of politicians.
In effect, legitimacy in their eyes links to following the decisions of those with
a democratic mandate. A first simple step, then, is to highlight how desired
institutional change — rather than embodying revolutionary action — actually
involves following the direction of the agencies’ political masters. For example,
in the case of our ongoing research on Swedish climate institutions,'! we will seek
to frame an intersectionality approach as following government policy, rather
than agency activism. Going forward, we will highlight how intersectionality has
direct relevance to Sweden’s climate obligations (for example, Agenda 2030), in
turn directly related to social justice issues and concepts (Swedish Government,
2017). Legitimacy is thus conferred by highlighting how apparent change con-
forms to established rules and norms of sticky institutions (March and Olsen,
1996; Beetham, 2013, p. 15). By establishing that change is evolutionary within
an agency’s legitimate ‘mission trajectory’, respondents’ concerns that they are
acting out of turn will be ameliorated by illustrating that it falls within estab-
lished rules and norms (Goodsell, 2006). The feminist institutionalist literature,
however, points out that institutions organise power inequalities through their
formal as well as informal rules and practices. This might mean that efforts to
institute ‘legitimate’ institutional change based on established norms and rules
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only reinforce social power inequalities, excluding new intersectional knowledge.
Linked to the second point, one can also make appeals to arguments about how
agencies taking action may be legitimate. Margaret Stout (2013) has identified
three ways that bureaucratic actions may be shown to be legitimate. These are
by ‘(a) decentralising authority and responsibility to the people; (b) defining
public interest in relation to specific situations in dialogue with affected stake-
holders; and (c) engaging in processes in which citizens can actively hold offi-
cials accountable’ (quoted in Hysing and Olsson, 2018, p. 155). As such, where
appropriate, one can make arguments that a change will improve the institu-
tional accountability and thus add legitimacy. Accountability has four dimen-
sions ‘Transparency, liability, controllability, responsibility and responsiveness’
(Koppell, 2005, p. 94). Based on our intersectional and feminist institutionalist
starting points, we can argue that greater nuance in framing Swedish society will
allow for greater representation and acknowledgement of marginalised groups in
agency work and thus improve institutional legitimacy (cf. Hysing and Lundberg,
2016). Public administrations also gain legitimacy through their roles as collators
and providers of expert knowledge for government use (Goodsell, 2006, p. 630).
As such, we can argue that by integrating intersectional understanding into their
work, respondents will be developing needed-expertise and, thus, gain greater
legitimacy as the experts on the various sectors of Swedish society. Along similar
lines, we will also point to research highlighting the robust support within the
Swedish population for multiculturalism, for example (Ahmadi et al., 2016). We
can thus stress the democratic legitimacy for seeking broader framings of Swedish
society.

Conclusion

In this chapter, we have presented data and analysis drawn from interviews
with staff at the Swedish Environmental Protection and the Swedish Traffic
Administrations. As a part of our research project seeking to find ways to integrate
intersectional insight into agency work on climate change, we were interested in
how institutional path dependency manifests in respondents’ representations of
their roles. Our findings reveal that, in varying degrees, respondents agreed that
their possibilities for action were limited both in a top-down manner by the direc-
tions of the Swedish Government and by sticky norms and values within their
organisations. There was also strong emphasis on values of democracy, account-
ability and legitimacy, which according to many of the civil servants limited their
room for potentially critical action leading to further recognition of social differ-
ences. This is interesting since one may interpret the limited representation of
different social groups in climate policy-making, as well as lack of understanding
about the intersectional nature of climate effects, as a form of democratic deficit.
However, at the same time, many respondents also revealed that agency staff
had certain discretionary powers to influence both research and policy and, at
times, could play a steering role for governments by making decisions about the
information policy-makers receive. In this description, respondents, thus, spoke
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positively around creativity and problem-solving. Both of these sets of values
embody a certain path dependency. In the former, external prescriptions regard-
ing agency roles set the path on which the institutional worldviews develop;
in the case of the latter, staff drew upon their professional and academic back-
grounds, favouring the types of initiatives and the policy research and implemen-
tation tools they were receptive to and used. This contradictory picture leads to
suggestions about how to develop a more just and sustainable climate policy in
a path-dependent institutional environment, which still allows for some critical
initiatives. These are: firstly, gathering and including various types of knowledge
and information on climate-relevant social factors early in the policy-making
process. Secondly, increasing civil servants’ awareness, with the help of feminist
institutionalism, about challenges in institutional environment. Thirdly, enlist-
ing high-level allies (top-down governance) to encourage particular directions.
Finally, highlighting how the proposed tool of intersectionality can both sustain
and even increase the legitimacy within the agencies’ extant remits and within
wider Swedish society as embodying widely held values. This would prevent civil
servants from feeling that such action entails entering a ‘danger zone’ of illegiti-
mate action. In future, we will seek to do this by designing educational materials
and methods to illustrate that bringing a wider view of social justice into agency
climate work is evolutionary and revelatory rather than revolutionary, with soci-
etal legitimacy.
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7 Towards a climate-friendly turn?

Gender, culture and performativity
in Danish transport policy!

Hilda Rgmer Christensen and Michala Hvidt
Breengaard

Introduction

Transport has become an explicit part of climate policy and CO, reductions,
and in 2019 the Danish Government set up an ambitious target of reducing CO,
emissions by 70% by 2030. Currently, we see transport policy and electric cars as
vital components of broader environmental and climate policy agendas. A fresh
example of how cars are still being prioritised in this new climate policy agenda
can be seen in a recent report from the government-appointed Climate Council.
In Denmark, transport has been explicitly moulded into the broader agenda of
climate policy; yet with the potentials of electric cars still being considered as the
sole avenue of transport change, in tandem with pressure from big energy sup-
pliers and wind power companies (Cyklistforbundet, 2020; Klimar&det, 2020.2
All in all, it is hard to see how the targets of 70% CO, reductions will be met.
In Denmark, major political parties — from social democrats to liberals to con-
servatives — support the development and modernisation of ‘climate-friendly’, yet
still car-centric, transport solutions (Venstre, 2016; Socialdemokratiet, 2019).
Furthermore, many studies and surveys demonstrate that both non-motorised
mobility, as well as gender and other social categories, are still by and large miss-
ing from the tone-setting agendas, councils, strategies and surveys ( Christensen
and Breengaard, 2019; TINNGO, https://www.tinngo.eu/).

This chapter will focus on how transport policy, perceived by many as a dull
subject, is dramatically conveyed by the media. It includes the representation of
certain roles and performances of a group of central agents, which are acting and
enacting certain policies and preferences according to gendered norms of appro-
priateness (Krook and Mackay, 2011). They seem to connect to and reproduce an
unquestioned matrix of soft and strong, climate-friendly or unfriendly transport
practices and values. The omission of gender and other socio-cultural practices
appear as impediments to change and climate-friendly initiatives.

As for the structure, we begin the chapter with a short prelude to feminist
approaches to transport studies, ending with the introduction of useful concepts
related to the cultural and performative turn of transport policy studies. In the
next section, we present a mapping of the entangled gendered and social codes
of transport policy — addressing the general relevance of gender representation,
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the question of substantial gender policy interests and gender mainstreaming as
a tool of limited success. In the final section, we conduct an empirical case study
of communicative events connected to the first female Minister of Traffic in
Denmark, Sonja Mikkelsen. She was a warm supporter of public transit and the
analysis reveals that gender, power and environment/climate issues are hot top-
ics that cut across policy at all levels, including language, bodies, food, festivals,
etc. In the last section, we reflect on the usefulness of gendering the cultural and
performative turn in policy analysis.

Theoretical and methodological departures

The gendered dimensions of transport and car culture is a vital but also neglected
field, which is lagging behind more sustained scholarly and political equality
concerns about equal opportunities in family life, workplace, health and educa-
tion. Geographer Susan Hanson has pointed to significant gaps both in existing
feminist studies and in mainstream transport research and has called for refined
analysis in either field (Hanson, 2010). According to Hanson, feminist analysis
has focused too heavily on gender and has underplayed the specificities of mobil-
ity and transport. Feminist research, she argues, based on qualitative analysis has
mainly focused on how mobility shapes gender but lacks perspectives on how
gender shapes mobility. Several studies along these lines have pointed to trans-
port and mobility as producing gender stereotypes, indicating women and femi-
ninity as synonymous with immobility and aligned with home and domesticity.
It is claimed that this is an enduring feature that surfaces in everyday practices as
well as in multiple cultural and political forms (Edensor, 2004; Cresswell, 2006;
Transgen, 2007). The neglect of the institutional gendered dimensions of trans-
port policy-making comes to hide the unequal distribution of resources, for exam-
ple, in prioritising of cars rather than public transportation and non-motorised
transport, and hampers the recognition of different kinds of mobility. It is vital,
therefore, to study the gendered and cross-political character of such cultures and
hegemonies. As well as throwing light on how gendered norms have been shaped
and nurtured within these institutional and hegemonic structures.

In the field of feminist transport research, new trends are underway, addressing
both issues of equal access and transport justice as well as methodological chal-
lenges in transport studies. Caren Lévy, a UK transport researcher, for example,
appeals for broader and more complex ideas of transport and social identities and
for what she calls the ‘deep integration’ of social identities in all areas of trans-
port (Lévy, 2013). The social identities of transport ‘users’, she argues, are deeply
imbedded in social relations and urban practices, ranging from the everyday lives
of people to urban policies and planning. Even in studies of multiple identities
of urban residents, such categories are often referred to the margins as the ‘social
and distributional’ aspects of transport. Transport, Lévy contends, is not an iso-
lated and delimited field, but one which has critical implications for how diverse
citizens — men and women, girls and boys, young and old and non-binary persons
— are able to exercise and use ‘travel choices’ both as individuals and collectively.
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As we will show later, it seems as if these more structural perspectives on trans-
port use are only gaining very fragile grounds in and around Europe.

In this chapter, we widen such perspectives and apply them to transport policy
research. In doing so, we connect to recent approaches in the field, which can
be clustered under the ‘cultural turn’ in policy studies and, furthermore, we con-
nect such perspectives with central concepts of gender and diversity developed
in feminist studies.

Several scholars have pointed to the need for taking policy studies beyond
established theories and methods, such as overcoming dualism between structure
and individuality, and replacing ontologies of substance with more dynamic and
processual ontologies, as well as rethinking power as productive and as acting in
many fields. Also, methodological break-ups have been urged for, from the focus
on text and talk to the inclusion of wider mundane materialised and embodied
experiences and affects (Lissandrello, 2015, 2016; Adler-Nissen, 2016). In order
to assist the analysis, we use the notion of transport policy as a performative act.
More specifically, we would like to connect to the distinct ideas of gender per-
formativity, which at its initial stage was developed by the American philosopher
Judith Butler. According to Butler, gender can be seen as a particular type of
process; a ‘set of repeated acts within a highly rigid regulatory frame’. The subject
is not free to choose which gender it is going to enact. Yet, the subject is already
determined within a cultural regulatory frame and has, therefore, only access to
a limited number of choices. The idea of choice has been compared with a ward-
robe, which consists of a limited selection of outfits, depending on gender as well
as class, ethnicity, geography, etc. (Salih, 2002, p. 63). Following this feminist
approach, acts can — from a broader perspective — be understood as ‘shared expe-
rience and collective actions’ (Butler, 1988, p. 525 cited in Lissandrello, 2015).
Translated into the field of transport policy, this means that there are nuanced
and individual ways of executing policy. The acts of policy-making are performed
by gendered individuals, who act in accordance with certain cultural, political
and social apparatuses. Therefore, this is not a fully individual matter.’

The idea of performativity relates to core ideas in feminist institutionalism,
which has to do with how power is reproduced through acts of normalization
and the ways in which institutions are reproduced through a certain logic of
‘appropriateness’ (Kronsell, 2015; Magnusdottir and Kronsell, this volume). It is
a certain logic that makes the inclusion and analytical reflection of gender less
appropriate in policy-making and institutions. While at the same time, it makes
certain masculinity norms and stereotypical gender notions the most accepted
and hegemonic. We conclude the chapter with reflections on the potentials of
institutional opportunities and challenges for opening up new windows of cli-
mate-friendly transport politics for all.

In terms of methods, we apply a critical discourse analysis in a broad and open-
ended approach. Following Norman Fairclough, the approach suggests that the
world is constituted by both discourse and other social practices. (Fairclough,
1995; Winther Jgrgensen and Phillips, 1999). Along this line, studies of com-

municative events take centre stage in forms of representations, such as text,
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talk, images and other forms of social practices, such as meals and networking
styles. This provides a methodology that complies with the analytical require-
ments of the broader and more complicated ideas, agendas and practices related
to governance and public sensibilities today. We have combined qualitative and
quantitative methodologies of data analysis. We have combined language with
other cultural expressions including cultures of meetings and transport as part of
broader lifestyles and preferences. In this manner, our methodology is character-
ised by a widening of analytical attention and tools in the representation which
turns out to be highly relevant in transport and climate policy-making.

More precisely, this chapter builds on screenings of the Danish Infomedia’s
online archive (https://infomedia.org/). We have conducted searches on a range
of person-related keywords connected to ministers and central civil servants,
such as ‘Sonja Mikkelsen transport minister’ (123 hits), ‘Sonja Mikkelsen Traffic
Minister’ (4063 hits), ‘Ole Zacchi, head of traffic department’ (235 hits), ‘Jgrgen
Halck, head of traffic department’ (27 hits).* In order to widen the scope of media
data we also searched topical keywords such as alternative transport, congestion
ring, climate panel, etc. From this voluminous material we identified approxi-
mately 100 articles which we used as key data for the qualitative study. A smaller
selection of them will be referred to explicitly in the analysis, while the others
repeated or confirmed the claims and trends in these articles. The material was
extended with an online interview with Sonja Mikkelsen in spring 2020 where
the media information was supplemented and sustained. Throughout the chapter,
we have enhanced this material with general reports on transport and research as
well as public lists of ministerial appointments and scholarly articles.

Gendered representations in transport policy — Do women in
transport policy make a difference?

A feature running as a distinctive undercurrent in transport policy is that it is
a ‘male’ policy area and has remained so even in recent decades. Transport and
mobility count as an old policy area in Denmark as well as throughout Europe.
The first Danish minister for traffic was appointed as early as 1900. Environmental
policy came about in the 1970s, following growing mobilisations and concerns
and gained its own ministry in 1971. Climate has had a ministry of its own since
2007, following rising concerns and political attention. The issue of gender rep-
resentation and women’s participation is important for discussions of inclusive
climate-friendly transport strategies. From a gender representational perspective,
transport from the very beginning has figured as a manifest policy area conducted
by men as argued in the introduction to this volume (Magnusdottir and Kronsell,
this volume). This somehow differs from environment and climate, which seem
more open and have already presented more female ministers than the area of
transport has over the last 120 years.’

Gender representation and the question of fairness in elected assemblages is a
longstanding issue in feminist theory as well as in political practices. Anne Phillips
in her path-breaking study The Politics of Presence challenged the dominant idea
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Figure 7.1 Number of articles about Westh and Mikkelsen during their time in office

of representation as only concerning ideas and not the people representing ideas
(Phillips, 1998). We see the presence of diversity and gender as a participatory
democratic dimension, which is currently aligned with the strategy of gender
mainstreaming. Gender mainstreaming requires equal participation of women as
well as the integration of other social groups in political and public life. Gender
mainstreaming emphasises broad and mobilizing strategies, such as networking,
dialogue, social mobilization and the involvement of NGOs in all stages of pol-
icy-making. The focus on equal representation responds to a deeper democratic
deficit and the problem of gender imbalances in policy-making, which poses par-
ticular problems and gaps in transport policy. Since people tend to spot their
own needs while not necessarily recognizing or knowing about the needs of other
people, a lack of a wider representation in the various transport councils and min-
istries might easily end with the omission and ignorance of the diversity of travel
patterns and needs (Christensen and Breengaard, 2019). Even though gender has
been addressed in the EU since the mid-1980s, the gendered imbalances are still
striking in current European transport councils and committees as demonstrated
in the present EU project TINNGO, focused on a game changer in European
transport policy and practice. In the recent TINNGO mapping of national
parliamentary committees across the EU countries UK, Portugal, Romania,
Germany, Spain, Sweden, France and Denmark, the proportion of women in
2019 varies between 7% and 40%. Similar mapping of transport ministers in
the same countries shows that since 1945 only 23 out of a total of 245 ministers
were women (Christensen and Breengaard, 2019). One explanation, provided
by Sonja Mikkelsen, refers to the government transport committee as particular
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powerful e, which aligns more with masculine performance and, therefore, is hard
for women to access (Mikkelsen, 2004). A related explanation circles around
gender-specific interests where transport traditionally counts as unattractive and
as a ‘male field’. This view was shared by Ritt Bjerregaard, another powerful social
democratic politician, who in 1992 declined the offer to become minister for
transport; an offer which she regarded as less than attractive and as an embarrass-
ment (Carlsen, 2018).

The low prestige of the position as transport minister is also seen in the fact
that many of them only stay in office for short periods. Denmark provides a good
example, with no less than 46 transport ministers since 1945. The constant flow
of new transport ministers should not conceal the fact that the ministry handles
huge budgets, projects and agencies. In reality, transport policy is conducted by a
less visible, but powerful group of civil servants, who in alliance with politicians
and other agents, represent various interest groups and private enterprises, most
of whom are explicitly or implicitly in line with the dominant car regime. As we
will show in the case study, this situation has allowed for the development of a
particular culture and masculine style, which has not been gainful for the inclu-
sion of diverse groups or for new and fresh climate-friendly politics.

Such figures and assumptions about transport as a low-key resort and male-
dominated sector have been confirmed by a recent network study of the power
elite in Denmark (Larsen, 2015). Transport, it is shown, does not figure as a pres-
tigious or particular visible area in Danish societal and policy context. According
to the extended mapping and network analysis of the Danish elite, the minister
for transport figures at the margins of the elite network. Moreover, the network
study shows that not only is the field of transport and infrastructure marked by
an extremely high proportion of men, but it also stands out even in general male
dominance in the elite in which only two out of the 100 most powerful persons
are women (Larsen, 2015, pp. 62-63). From a sectorial perspective, transport,
infrastructure and their related fields also proliferate as some of the most gender-
divided sectors. In the topical elite network analysis, women make up under 10%
of the subjects in the sectors of roads (7%), car sales (8%), shipping (9%), travel
(9%) and cars (10%). In contrast, women dominated in the ‘soft’ areas of public
institutions, such as health care, education, humanities and in terms of transport
as cyclists. Following Bourdieu’s interpretation of hard and soft subjects and of
left and right wings of the state, this hardline gender division also places men in
a favourite position related to the ‘right hand’ of the state, which is tied to the
general patterns of dominance in the political field (Bourdieu, 2017, quoted in
Larsen, 2015, p. 65).

The question is if and how such imbalances affect substantial policy and here
specifically on the enhancements of sustainable and climate-friendly transport
policy-making. In contrast to Sweden, available data is scarce and fragmented
and points in several directions (Kronsell et al., 2015). In parallel with Swedish
studies of transport policy, a fresh Danish analysis from 2019 shows how gen-
der affects political priorities and representations in Danish municipalities. It
turns out that there are clear gender differences — e.g. that women across party
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lines support more resources to childcare, healthcare and people with disabili-
ties (Hermansen, 2019). What is more, female politicians in municipal councils
favour collective transport higher than their male fellows, while policy areas
such as ‘roads’ and ‘environment’ show a lower level of interest among women.
While the study does not provide any explanations of this phenomena, we might
assume that it relates to women’s generally higher dependency on public transit
as well as their transport responsibilities for children and elderly relatives. It
is also shown in the study, that women only have a particular impact on their
favourite policy issues in municipalities where they make up both a critical mass
and where they are in powerful positions — for example, as mayors (Hermansen,
2019).

At the national level, the manifested gender gaps in transport are not only
something of the past but seem to continue. In a recent list of appointments to
councils and institutions associated with the ministry of transport, there have
only been minor changes in gender representation. A count in 1998-1999 showed
that approximately 10% of all 300 appointments were women (Mikkelsen, 2004,
pp. 72-73). While a count in 2020 showed approximately 20% or 32 women out
of a total of 154 members appointed to all committees affiliated to the transport
and housing ministry. This conveys the message of enduring male dominance
(Mikkelsen, 2004, pp. 72—73; Trafikministeriet, 2020).6

The strategy of gender mainstreaming has been the answer to address such
imbalances both at European and global levels. Gender mainstreaming has been
developed as an institutional method and consists of a range of tools to identify
imbalances and inequalities in processes where gender, so far, has been invisible
or regarded as not important.” The strategy helps to uncover how resources are
used, how some groups benefit more from efforts than others, or how approaches
can hide gendered imbalances. Besides, gender mainstreaming has been sug-
gested as a tool for mobilisation and participation and for addressing gender
and diversity in new and forward-looking ways (Squires, 2005; Christensen and
Breengaard, 2011). So far, however, it does not seem as if gender mainstreaming
and associated knowledge production has had any substantial impact on integrat-
ing gender and diversity in Danish or European transport planning and policy
(Transgen, 2007; Christensen and Breengaard, 2019; Magnusdottir and Kronsell,
this volume). Again, this refers to the reluctance in institutions and policy-mak-
ing to further alternative priorities of non-motorised mobility and to go beyond
the norms of addressing other than genderless (male) car drivers in the political
priorities and institutions.

In the following section, we will explore how these complex configurations
of gender and transport policy-making have unfolded in Denmark by examin-
ing a range of communicative events related to gender and the enhancement
of more climate-friendly transport practices. A particular focus of attention is
Sonja Mikkelsen’s arrival and time as the first female traffic minister in Denmark.
Her time as minister embodied the contested intersections of female gender- and
climate-friendly politics. While the time she held office turned out to be very
turbulent, it also marked a soft paradigmatic shift in transport policy in Denmark.
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In general, Danish transport policy does not figure as a well-researched or com-
prehensive theme in policy or historical studies (Toft et al., 2000). This means
that we had to collect evidence and establish both the context and the specifici-
ties and interpretations of the cases in question.

Sonja Mikkelsen: “The first lady minister’

Sonja Mikkelsen was appointed as minister for traffic in Denmark during the
social democratic—social liberal government transformation in 1998. Her
appointment was subject to keen media interest. Not only was she the first
female minister for traffic, she was also a social pattern breaker with a back-
ground in a working-class family from the rural area of Thy in Jutland, known
for its scenic beauty and remoteness from the ‘capital culture’ in Copenhagen.
At the time of appointment, her hometown and constituency were Aarhus
in Jutland and she left behind a husband and two young children to work in
Copenhagen — something that, at the time, was unusual for a female minister
(Mikkelsen, 2020). By her time of appointment in 1998, she was already an
experienced politician, and had spent around 14 years in parliament and as a
former member of the parliamentary research and traffic committees. Besides
this, Sonja Mikkelsen was known as a left-winged and determined social dem-
ocrat, a warm supporter of public transit. She had voted against one of the
big transport compromises, as well as her own party line, when highways in
Northern Jutland were exchanged for support to the Great Belt Bridge by some
of the politicians from Jutland.

The Ministry of Traffic routinely figured among the low-prestige institutions
— also in terms of media attention. Yet Sonja Mikkelsen’s entrance was followed
with a keen interest in the print media. ‘Highway hater’ was an informal quote
from one of the nervous civil servants, at her inaugural reception. Other informal
claims were circulated such as: ‘She is a solid left winged social democrat, she
hates highways, anyway in Northern Jutland’ and ‘She seems to be guided by
higher (political) powers — she needs to moderate that’ (Rehling, 1998). The
press immediately noticed the masculine atmosphere of the reception and the
well-known fact that the transport sector was dominated by men:

Surrounded by men, men and men and men again, the first female transport
minister was welcomed in the ministry ... among the guests were the chiefs
of the DSB (Danish State Railways, the Rail Council, Post Denmark, the
Road Directory, the Traffic Council, the State Car inspection and A/S Great
Belt ... all males.

(Ritzau, 1998)

The head of the traffic department in 1998 was experienced and influential. He
was known as both ‘colourful’ and powerful as well as as ‘cheeky as a butcher’s
dog’. When he left his position in 2000, he was called ‘the oldest male baboon’
in parliamentary circles (Dahlin, 2000; Politikken, 2000). He was unusually
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outspoken as a civil servant and was, as chief head of the department, said to have
seriously outmaneuvered a number of both fellow civil servants and ministers. A
style which was also demonstrated in the appointment of Sonja Mikkelsen where
he welcomed her as minister in gendered and patronising terms:

You are the first lady [sic] as minister in the long history of the ministry.
We are looking forward to seeing if you prioritise other values. We know
that you have the courage and dare to express your opinions opinion unre-
served. This can make us all sweat. Please remember that you are member of
a government.

(Rehling, 1998)

He also reminded Sonja Mikkelsen that the Ministry of Traffic was an empire
that included 20 councils and ten companies, counting also the recently estab-
lished Presund company ‘and often you will read in the newspapers what happen
in them’ (Rehling, 1998).

The Department of the Traffic ministry was known as a particular world of its
own. The ministry and various governments had for decades granted their chief
heads of department a level of autonomy which was unseen in other ministerial
departments. Chief heads of departments or permanent secretaries, according to
Danish democratic administrative rules, are routinely held under parliamentary
and committee control. In this particular ministry, however, they seemed to have
established their own rules and value regimes.®

On this occasion, the Head of the Traffic Department in the said goodbye to
the tenth minister and hello to the eleventh minister.

The Ministers forgo, but the ministry survives’, was a standing joke in the
ministry and he was in the routine of welcoming and saying goodbye to min-
isters. He himself had been the head of the department in the traffic min-
istry since 1993 after 11 years as head of the department in the ministry of
housing.

(Kjzer, 1999; Nielsen, 1999; Politiken, 1999a)

An early goal of his as head of the department was to ‘become master in my own
house’ which was an easy task due to the ministry he was serving in, which was
seen by many as weak. Another reason for the weakness of the ministry was its role
as a ‘swing door’ to more attractive political posts and resorts (Politiken, 1999a).
He was a self-proclaimed social democrat but differed from Sonja Mikkelsen in
his commitment to the conservative car-loving segment. In spite of growing
attention from the social-liberal and conservative governments during the 1980s
and 1990s to CO, emissions and environmental problems caused by private cars,
in 1996 he bluntly claimed: ‘We love private car-drivers in the Traffic Ministry.
We regard cars as the best friends of humans. One cannot work in the ministry of
traffic and be opposed to (car) traffic’ (Det Fri Aktuelt, 1996, here quoted from
Politiken, 1999a).
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The central position of private car-driving was a clear indication that in
1996 traffic policy and the atmosphere of the Ministry of Traffic was still
closely equated with cars. This horizon was, however, challenged during Sonja
Mikkelsen’s two-year reign as a minister. Sonja Mikkelsen was described as a
‘warm supporter of public transit’ and her clear aim as minister was to strengthen
public transit and to give access and provide mobility for groups without cars in
order to protect the environment (Toft et al., 2000).

Disruption of privileges

Many people find transport policy a dull subject. In general, the Danish popula-
tion has only a vague feeling of who holds the power when it comes to trans-
port and daily mobility. According to the media representations in Denmark,
the power of transport politics around the year 2000 seems to have been identi-
cal with the parliamentary transport committee, a group of middle-aged or older
white men. They were criticised for primarily feeding their own interests as well
as the interests of a rather unspecified ‘car lobby’ consisting of various interest
organisations in the field.’

The traffirc committee/members in question, in the media bluntly nicknamed
as a mafia and as ‘ronkedors’ (‘old male elephants’), consisted of a small group of
male politicians with a long track of first-hand knowledge of major traffic policies
in the 1980s and 1990s. They were not only used to special treatment but also spe-
cial catering when they routinely attended their Friday meetings in the ministry.
Meetings were — according to media accounts — held with high coated open sand-
wiches and accompanied by beer and ‘at least one shot of aquavit’ (Lautrup-Larsen,
2017), an ‘old boys’ network’, which the new minister, Sonja Mikkelsen, thought
she could put an end to. When she invited the committee to the first meeting in
the ministry, the menu had changed to carrot sticks and cauliflower florets with
dip. Sonja Mikkelsen later recalled the conflicts with the committee, saying that:

They acted as a couple of fools, and in my experience, they never have fos-
tered their own ideas. I think they became very offended when they found
out that [ removed their sand box and that I did not want to continue their

food club.
(Aarhus Stiftstidende, 2005)

There were several occasions where the head of department and the department
did not provide adequate professional support for Traffic Minister Mikkelsen,
which explains one of the reasons why she as minister ended up in one politi-
cal storm after another. Several members of the parliamentary traffic committee
criticised the ministry and the department for lack of damage control as well as
lack of adequate briefing (Abild, 1999b). Mikkelsen recalls it as a relief when in
2000 the head of department was catapulted into a new position as head of a new
research institute for transport. The idea of the new research institute was, ironi-
cally, enough to galvanise and qualify the knowledge basis of transport policy in
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Denmark, something which up until this point he found no need for as head of
the department (Mikkelsen, 2020).

The particular institutional landscape, which Mikkelsen entered as a minister,
was both epitomised and disrupted during her two years as transport minister. Her
presence from day one was perceived as a disturbance of the traditional order,
both because she embodied a difference to the dominant image of the minister as
male and due to her broader take on traffic politics and support of social concerns
and public transit. By the late 1990s, the main actors in the landscape consisted
of a strong triangle of males in the parliamentary traffic committees, a strong and
independent group of civil servants in the ministry, and those in transport coun-
cils, according to Mikkelsen, were all car driving, middle-aged or older men, who
did not understand the importance or significance of public transit (Mikkelsen,
2004, 2020). The media, headed by an influential press, eagerly covered every
conflict and contributed to the image construction of Mikkelsen as a muddler.

Traffic policy and endless conflicts

Traffic policy was, when Mikkelsen became minister, far from being conducted as
transparent policy processes, based on qualified knowledge. Traffic policy-mak-
ing, as demonstrated, was to a great extent part of a special culture of informal
meetings and particular close ties between some ministers and members of the
parliamentary policy committee. Policy decisions seem to have taken place at the
informal weekly meetings between tone-setting liberal and conservative politi-
cians and various members of the ‘blue block’ and shifting ministers. Those infor-
mal arrangements made policy discussions at the parliamentary level a kind of
political window dressing, since decisions and agreements had been horse-traded
beforehand. What is more, Danish transport policy lacked a coherent strategy
based on knowledge and research. A tradition, which differed from the other
Nordic countries where transport policy was guided by major political and long-
term strategies (Sgrensen and Gudmonsson, 2010). In the Danish context, trans-
port policies, therefore, were marked by random and short-sighted projects and
decisions. One case in point here was the Great Belt Bridge against new highways
in Northern Jutland and other compromises, which contributed to the general
mistrust and disillusion about transport policy.'®

Sonja Mikkelsen arrived with the whole package of antidotes to this male-
dominated Maverick-like culture. Not only in terms of policy but also in terms of
lifestyle — a contrast which was immediately represented and pinpointed in the
media as entertainment. The situation in the ministry — and her contrast with
it — made her time as a minister very turbulent. In the media, she was nicknamed
‘muddling Sonja’ and with a range of other degrading labels.

The day-to-day political initiatives and compromises turned out to be trou-
blesome during Mikkelsen’s time as minister. It seemed as if one scandal and
conflict followed after the other. Often, these scandals were related to the dif-
ficult transition of the public transport units from state-run to more independ-
ent companies, but they also related to internal competition and disagreements



116  Christensen and Breengaard

between powerful public stakeholders and the government. For example, DSB,
the Danish state railway department, time and again played a counterproductive
role. Besides this, Mikkelsen broke the routine of compromising with liberal and
conservative representatives in the traffic committee and started to include the
left-wing parties — to the extraordinary regret of the blue representatives.

Among the most attended media events, was the ‘tunnel case’, which was con-
nected to the construction of a tunnel between the new Copenhagen Metro and
the old S-trains at Ngrreport Station, one of the busiest stations in Copenhagen
with 60,000 daily commuters. The metro was constructed and run by a new com-
pany, independent of the old national rail company, DSB. Not only did the price
double during the construction process from 5 billion to 10 billion DKK, but
DSB opposed the tunnel and positioned the new metro and the old S-train sys-
tems as simply incompatible. The issue was subjected to tense media attention
and lengthy and humiliating accounts of the minister as powerless and unable
to solve such a simple case. In the end, however, the conflict was overturned by
Mikkelsen as the minister in charge and the two rail systems were connected by
a tunnel, an intervention she recalls as one of her successful results (Mikkelsen,
28.4.20). Another spectacular case concerned Combus — a reconstructed bus
company and a successor to the old state-run busses by DSB. When Combus, in
1999, ended with a large deficit and fear of bankruptcy, Mikkelsen ‘rescued’ the
company with a 300 million DKK grant without the consent of the parliamentary
traffic committee (Juel, 1999; Politiken, 1999b).

Yet, the single most contested event in the time of Mikkelsen as Minister of
Traffic was the negotiation of the Finance Act in 1999, which planned to include
a major transport change and a long-term agreement of improving the DSB, the
national rail provider. Politiken, one of the tone-setting capital newspapers
referred to the dramatic negotiations as follows: ‘First Sonja Mikkelsen shows
the liberal and conservative members out of the door. Next she contributed to
the creation of a proposal to finance improvements of public transport with input
from the left winged and Christian people’s parties’ (Politiken, 1999b).

The idea of Mikkelsen and the left-wing members of the traffic committee
was to create a red/green solution with taxes aimed at financing public transport.
The proposal was regarded as a provocation both by the conservative members
and tone-setting social democratic ministers, because they were against transfers
between transport and tax policy. The incident was eagerly reported in detail in
the press, that foresaw her dismissal. Both the minister of finance and the prime
minister

were very upset, when she on Wednesday night chose to do it alone and
presented a catalogue of green charges, aimed at financing an extended rail
network. In other words, she went far beyond her mandate. Shortly before
both the Liberal and the Conservative representatives had left and slammed
the door; they under no circumstances could accept the proposals from the
‘greens’.

(Havskov, 1999)1
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The unfinished negotiations were then removed from Mikkelsen’s roles and
responsibilities and finalised by the powerful minister of finance. The agreement
still implied a six billion DKK budget to improve the railway tracks, but not the
longstanding investment in an electric railway (Buksti, 2005).

Sonja Mikkelsen was, during her entire period as minister for traffic, subjected
to both verbal and parliamentary attacks — in particular from the ‘blue’ represent-
atives of the traffic committee. The subtext was that the transfers made in favour
of public transit were seen as an attack on private car owners. The opponents
often addressed her and her political allies as children and for ‘stealing money’
from the car owners. As said by one of the representatives:

If she continues her car hunt, we do not want to create compromises with
her in other fields. We have reached the bottom level. We do not want to
enter into compromises with her — when she consequently spent the savings
on (public transit).

(Abild and Westh, 1999)"?

The car policy, which referred to higher charges for diesel cars, was seen as a
witch-hunt on car owners — a perception which was echoed in readers’ letters:

As a car-owner one has become a target of the hunt issued by the current
traffic minister Sonja Mikkelsen and others are in the process of limiting
our right to motorised mobility in the cities ... it is called environmental
regards’.

(Ekstra Bladet, 1999a)

The events from car charges to metro mistakes were placed not only as a political
mistake, but as a national catastrophe:

If this was the private sector she would have been sacked a long time ago.
Sonja Mikkelsen might not be a burden for the government, but she is a
catastrophe for the country — one needs to look for long after a bigger mistake.

(Ekstra Bladet, 1999)

While Mikkelsen’s visions of broader and more knowledge-based transport policy
was acknowledged, both foes and friends regretted her lack of interest or abilities
to form alliances. This tended to leave her as a lonely and contested rider for her
policies.

Sonja Mikkelsen evaluated — A bracket or a new beginning for
transport policy?

In general, the Danish media seems to have had an arrogant and convicting atti-
tude towards the long and shifting row of transport ministers. “The truth is that
the shifting ministers for transport have never been the sharpest knives in the
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cupboard’ (Palle, 2009) and ‘the ministry of transport has been marked by an
endless row of incompetent predecessors in this resort’ (Jyllands Posten, 2011)
are just a couple of examples of this harsh tune. Yet, the style — both in terms
of vocabulary as well as the political assessments — was particularly sweeping
towards Sonja Mikkelsen as minister. What is more, her political opponents in
alliance with the media created an image of her time as minister as a bracket, a
disruption in the otherwise smooth running of the ministry’s car-friendly politics.
In 2001, a fellow social democrat succeeded Sonja Mikkelsen not as traffic, but
as transport minister; a change intended to mark a broader horizon for the policy
resort. The new transport minister, Jakob Buksti, was immediately appreciated
— by a businessman from Jutland — for promoting new highway plans in Jutland.
The positive welcome to the new transport minister was seconded by the chair
for Danish transport and logistics:

We have a very positive cooperation in every respect ... Even though he (the
minister) does not make any promises, he seems to be a much more popular
personality compared with Sonja Mikkelsen, his predecessor. She did not do
well with the transport sector, but also here we now hear new tunes.

(Erhvervsbladet, 2001)

Members of the parliamentary traffic committee also commented on their
strained relation with Sonja Mikkelsen and appreciated the former social demo-
cratic ministers: ‘The working climate in the committee was substantially better
with ministers such as Bjgrn West and in particular with Jan Trgjborg’. On the
one hand, left-wing politicians and environmentalists were critical and from time
to time found Sonja Mikkelsen too weak on environmental issues. On the other
hand, they tended to appreciate the efforts of Sonja Mikkelsen as: ‘The only one
of a long row of transport ministers, who did a lot to handle transport as a whole.
She fought courageously for more than roads and cars’ (Politiken, 2000). Her
climate-friendly politics were acknowledged. ‘She is one of the best — she is the
one who had prioritized public transit the most and also supported the repair of
trains and tracks’ (Politiken, 2000).

In Sonja Mikkelsen’s entry to the Ministry of Traffic, her break with the tra-
dition of forming alliances, the change in acts of policy-making, together with
the large critical media coverage of her as minister of traffic, there are ongoing
complex gender (im)balances at stake. Looking at the gender performativities and
gendered positions in this particular policy culture, shows several issues. One is
that the traditional dominance of male agents led to a culture in which groups
of male politicians regarded transport policy as a playground and a game — one
which belonged to them. Through talks and actions they enacted a suite of con-
servative and oppressive masculinities related to core virtues of traditional Danish
culture. Second, their acts were closely entangled with the fight for privileges of
private car owners and road transport. The older and powerful members of the
traffic committee regarded the new female minister, Sonja Mikkelsen, as an
intruder in this unspoken, but also very established culture, which included not
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only policy-making but a whole way of life both in the ministry and outside. In the
aftermath of her time as Minister of Traffic, she positioned herself as the rational
actor, who wanted to enhance rationality and transparency in this complicated
policy area: ‘I am not a jolly type of person, I am more after the content and not
so keen on window dressing and trappings. That’s my way’ (B.T., 2000). An inter-
pretation of herself, which echoes the analysis of masculinity and car culture by
Catharina Landstrom, who argues that certain processes of interpellation initially
invite men into an imagined homo-social community and a shared culture of cars
and transport artefacts. Car culture, thus, becomes implied in the ‘doing’ of het-
erosexual masculinity and pleasure, and in such a stereotyped framework women
are often constructed as practising a rational femininity as opposed to, or even as a
threat to, this type of male sociality and pleasure (Landstrom, 2006).

The question remains how transport policy and transport as a culture can be
opened up and made useful and a climate-friendly playground not only for certain
men, but for other groups as well, not least for a broader group of women with
various backgrounds.

Epilogue

There is, by 2020, ample evidence that policy and planning are still in a circuit
of knowledge produced by a neo-classical growth-oriented paradigm or a gender-
less sustainable paradigm. The critical paradigm, which highlights the structural
inequalities in terms of privilege and disadvantages related to gender and other
categories in transport and mobility is weak and still absent from political agen-
das (Kebtowski and Bassens, 2018; NOAH, Denmark). This means that alterna-
tive transport such as non-motorised and climate-friendly transport policy is still
contested, and supporters have recently been addressed as ‘climate fools ‘in the
Danish media.”’. Yet, cycling and more attention to climate-friendly motorised
and non-motorised transport are also gaining currency. The ideas of sustainabil-
ity and ‘bikeability’ in combination with a decent public transit system are not
new but have persistently been advocated by NGOs such as the Danish Cyclist
Association but with limited influence on the governmental transport commit-
tee. Also, and currently, following the COVID-19 crisis, various forms of biking
—not least e-bikes — are enjoying a growing popularity both inside and outside of
Copenhagen. Last but not least, climate change has lately become a hot policy
topic partly generated by a younger generation and revitalisation of critical social
movements where young women are upfront. This seems to show promise for a
game changer in the circuit of gender and diversity in transport and mobility as
well as fresh and more diverse knowledge production.

Notes

1 This chapter forms part of the TINNGO project, which received funding from the
European Union's Horizon 2020 research and innovation programme under grant
agreement number 824349.
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2 The Danish Climate Council is an ‘independent’ expert council which provides sug-
gestions for cost-effective climate solutions.

3 The idea of transport policy and planning as a performative act has been applied by
several scholars, but not reflecting agents as gendered, see also Lissandrello (2016).

4 The name of the ministry was changed from Ministry of Traffic to Ministry of Transport
in 2005. — In this chapter we follow this chronology using traffic about the ministry,
committee, department, etc., till 2005 and ministry of transport after 2005.

5 From the 1990s, the environment and climate have been placed in various constella-
tions as political resorts, which also echoes political priorities of governments.

6 In 2020, the list includes committee members in both Transport and Housing which
might bring women'’s participation levels up.

7 The current EU Gender Equality Strategy 2020-2025 combines gender mainstream-
ing and an intersectional politics approach. EU Gender Equality Strategy, 2020.

8 This is a particularity which also applied to the former head of the traffic depart-
ment, who served in the ministry all his working life (38 years in total, with the
last 20 years as chief head of the department). He was extremely unpopular among
male politicians and was nicknamed with degrading labels such as ‘Godfather’, ‘a
snake’ and ‘an intriguing emperor’ etc. The ideal public servant in Denmark is the
‘unpolitical person’, that at all times follows seated governments and ministers. ‘It is
a fundamental principle that public employees at all levels must both be and appear
to be impartial and that they must make decisions and rulings based on objective
grounds’ — these principles were updated in Code of Conduct in the Public Sector in
2017.

9 Besides the interests of (e)automobility are catered for by, for example, the FDM
(Association of Danish Motorowners, Danish car import/Danish Transport and
Logistics (DLTL) and more lately by e-car associations: such as Association of Danish
E-car Drivers and Danish E-car Alliance (from list of hearing partners related to the
suggested climate law, 2.3. 2020).

10 Denmark with many separated islands —and waterborne borders — has made big bridge-
building projects a main priority and a major issue of contestations. From the Great
Belt Bridge in the 1980s and 1990s to the Oresund Bridge in 2000, up until today
when big projects are also underway: with the Femern Belt Bridge linking Denmark
with Germany and the projected Kattegat Bridge linking Copenhagen with Aarhus
over water. The bridge projects are often backed onto other compromises — and there-
fore hard to change.

11 Politicians later recalled that the conflict also unfolded around the unspoken gender
composition of the members of the transport committee/the team of negotiators con-
sisting of four women.

12 14.2. 1999, Berlingske Tidende. (Lars Abild og Maria Westh).

13 A degrading label suggested by Pia Kjeersgaard, former chair of the Danish Peoples
Party.  https://www.dr.dk/nyheder/politik/pia-kjaersgaard-jeg-staar-100-procent-ved
-der-er-mange-klimatosser
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8 Wasting resources

Challenges to implementing existing
policies and tools for gender equality and
sensitivity in climate change-related policy

Susan Buckingham

Introduction

Climate change policy-making has a broad reach into a range of scales and sec-
tors. It is, therefore, too limiting to discuss climate change policy-making in
isolation from decision-making in the sectors which produce greenhouse gas
emissions. Waste management is one such sector which contributes to green-
house gas emissions and, consequently, has the potential to make a significant
impact on their reduction. Waste management can be considered as including
waste prevention actions, waste collection, sorting, material separation, recycling
and final disposal. Other than waste prevention, all other waste management
activities produce greenhouse gas emissions. The European Union’s commitment
to the circular economy emphasises the need for discarded materials to be treated
in ways that mean they can be reused in products which are both long-lasting
and can be dismantled for future recycling. This will eliminate the need for final
disposal to landfill or incineration (European Commission, 2020b).

As a profession and an activity, waste management is highly gendered, with
unpaid waste work in the household mostly done by women, while paid work
— particularly operative and senior decision-making — is mainly undertaken by
men. Professionally, waste management is dominated by an engineering tradi-
tion, which determines how decisions are made. The resulting path dependency
resembles the privileging of the climate debate as ‘scientific, elitist, technical
and masculinised’ — referred to in Chapter 1 of this volume. Recognising what
structures the production, management and minimisation of waste is a critical
step to achieving the drastic reduction of greenhouse gas emissions necessary
to avoid a climate catastrophe; greenhouse gas emissions from the management
of waste contribute almost 3% of the EU’s total. The EU’s dual commitment
to both reducing greenhouse gas emissions and increasing gender equality has
informed its environmental research programme Horizon 2020, which funded
the Innovations project Urban Waste. This chapter uses Urban Waste as a case
study to examine how open waste management organisations are to developing
waste reduction innovations in a gender-sensitive way.! Amongst other things,
Urban Waste promoted and investigated the role of gender in developing waste
reduction innovations by applying gender mainstreaming throughout the life of
the project. Table 8.1 sets out the stages at which this took place. From the
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proposal design stage, I was involved as a gender specialist to ensure that sensi-
tivity to gender was embedded throughout the project, which involved 11 pilot
cities in eight European countries.” The cities all depended on a tourist-based
economy, which presents particular waste management challenges that the waste
reduction innovations were designed to address. However, they were diverse in
terms of geographical distinctiveness, size, and, of particular importance for the
gender dimension of the project, social and economic profile, which included dif-
ferences in the degree of gender equality.

My involvement in the Urban Waste project emerged from my work on gender
and waste management in 2002, when I led a research project to explor