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Perhaps there is no question connected with geographical science, which has been so long
in agitation, without being resolved, and so often revived with the most sanguine
expectations of success, and then abandoned as hopeless, - as the question of the existence
of a navigable communication between the European and the Chinese Seas, by the North.

(William Scoresbury in 1820)!

The Arctic region is ‘ground zero’ for climate change.
(Ban Ki-Moon in 2016)?

The Essence of ultimate decision remains impenetrable to the observer - often, indeed, to
the decider himself [...] There will always be the dark entangled stretches in the decision-
making process - mysterious even to those who may be most intimately involved.

(John F. Kennedy in 1963)3

1 William Scoresby, An Account of the Arctic Regions with a History of the Northern Whale-Fishery
(Edinburgh: A. Constable & Co, 1820), pp. 1-2.
2 UN News Centre, In Iceland, UN Chief Highlights That Fate of Arctic and that of the World Are Intertwined
(New York: United Nations, 8 October 2016)
<http://www.un.org/apps/news/story.asp?NewsID=55247# WKrWKoVN3E8> [accessed 20 February
2017].
3 Graham T. Allison and Philip Zelikow, Essence of Decision. Explaining the Cuban Missile Crisis (New York:
Longman, 1999), p. i.
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Abstract

This dissertation analyzes the development of Germany’s Arctic engagement between
2005 and 2013. During this period the Arctic witnessed a fundamental transformation in
environmental, economic, and political affairs. At the same time the German
government’s approach towards the region changed in two important ways. First, it
evolved from uncoordinated ministerial activities towards a coordinated whole-of-
government approach as exemplified in the formulation of the Arctic Policy Guidelines -
the country’s first ever Arctic policy. Second, the overall focus of Germany’s engagement
shifted from the fight against global climate change and a sense of responsibility to
protect the pristine Arctic environment towards the realization of economic
opportunities the Arctic’'s warming has promised. Against the background of these
developments this dissertation poses the following research questions: Why did the
government start the inter-ministerial Arctic Policy Guidelines formulation process in
2012, and why is there a stronger emphasis on geo-economic opportunities than on
responsibilities related to environmental and climate change in the document? In order to
answer these questions it is a) important to understand how ministerial perceptions
about the Arctic’s transformation evolved and how they conditioned respective
ministerial interests, in order to b) explain why the ministerial bargaining process
resulted in a final document that focuses more on the economic opportunities than the
environmental responsibilities.

In order to grasp the complexity of interactions between the Arctic’s transformation, its
global drivers and Germany’s Arctic engagement, this dissertation is based upon a multi-
causal and multi-dimensional analytical framework that is applied to the three relevant
issue areas (environmental, economic, and political affairs). In a first step, the
operational environment, i.e. the objective reality in which Germany’s Arctic
engagement takes place, is analyzed along the main shaping developments on the global
level, in the Arctic, and in Germany. This analysis is based upon the structure-oriented
theoretical concepts of International Order and Complex Interdependence. In a second
step, based on the theoretical concept of Perceptions, the psychological environment -
the ministerial perceptions of the developments in the operational environment - are
analyzed. In a third step, ministerial interests (political and bureaucratic) with regard to
the Arctic’s transformation and Arctic-related global developments are deduced. This
analysis forms the basis for the in-depth analysis of the inter-ministerial bargaining
process that resulted in the publication of Germany’s Arctic Policy Guidelines. This
fourth step is based on the theoretical concept of Bureaucratic Politics.
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1 Introduction

The Arctic is the most impressive symbol of the international community’s attempt to
square the circle: Environmental protection in the context of fighting climate change is
sought to be reconciled with an economic growth model that continues to rely on fossil
fuels. Nowhere else do these two interests interact as closely as in the Polar North,
creating an Arctic paradox: Global warming accelerates the melting of the region’s ice
shield and makes the extraction of natural resources easier than ever. The burning of
Arctic hydrocarbon resources releases CO2, thereby strengthening global warming. Thus
the Arctic’s transformation is equally a symbol for economic opportunities and at the
same time it stands for environmental challenges.

Since the mid-2000’s, the Arctic* is experiencing a fundamental transformation in
environmental, economic, and political affairs - the three issue areas under
consideration. This transformation is driven mainly by global climate change®, economic
globalization® and a changing international order? - three drivers that are closely
interconnected. Due to global climate change, Arctic ice is melting and the region opens
up new economic opportunities in resource exploitation and shipping. This Arctic
warming, mainly driven by increased global pollution caused by accelerating economic
globalization and its underlying fossil fuel-based industrial production, again, fuels
global climate change processes like rising sea-levels. The region’s transformation offers
opportunities and challenges for a variety of regional and global stakeholders as it has
the potential to change existing geo-economic,? political and security-related power
relations in the region and across the globe. As a consequence, new security challenges
in the region and beyond might emerge. Therefore, Arctic and non-Arctic players, like
Germany, have developed a growing interest in the region.

The main analytical focus of this dissertation is the development of Germany’s Arctic
engagement between 2005 and 2013. The time frame has been chosen for two reasons.
First, the government consisted of two different political coalitions during that period

(Christian Democrats and Social Democrats from 2005 to 2009 and Christian Democrats

4 For a definition of the Arctic see chapter 1.1.4.

5 For a definition of global climate change see chapter 3.1.1.
6 For a definition of economic globalization see chapter 4.1.1.
7 For a definition of international order see chapter 5.1.1.

8 For a definition of geo-economics see chapter 1.3 and 1.4.
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and Liberals from 2009 to 2013). As there is a variance in the governing parties it seems
reasonable to rather neglect the factor of political party influence on foreign policy.
Second, the chosen time frame is also deduced from political events. In the mid-2000’s
global discussions on climate change and peak oil brought the Arctic into the political
spotlight. In 2007 the Intergovernmental Panel on Climate Change (IPCC) published its
findings on global climate change and Al Gore’s movie “An inconvenient truth” won an
Oscar. At the same time, the Arctic witnessed a record low of summer sea ice extent. In
2008 the IPCC and Al Gore were awarded with the Nobel Peace Prize. Later that year, the
global oil price skyrocketed to $147 per barrel and the United States Geological Survey
(USGS) concluded that roughly 25% of global undiscovered hydrocarbon resources are
located in the Arctic. These environmental and economic developments led to a growing
political interest in the region most prominently exemplified by the planting of a Russian
titanium flag on the Arctic seabed.” As global interest in the Arctic increased, so did
Germany’s interest. And after a bureaucratic bargaining process the Arctic Policy
Guidelines have been published in 2013. From 2005 to 2013 Germany’s engagement
towards the Arctic developed from uncoordinated ministerial policies towards a
coordinated governmental approach - at least on a declaratory level. In addition, the
focus of attention shifted from environmental concerns towards geo-economic

opportunities. This dissertation aims to understand and to explain both developments.

First, Germany’s Arctic engagement is defined (chapter 1.1). Subsequently the main
research questions, working assumptions as well as the determining factors (chapter
1.2) are presented. After a literature review and a discussion of the academic relevance

(chapter 1.3) the political relevance (chapter 1.4) is reconsidered as well. In addition, a

9 IPCC, Climate Change 2007. Synthesis Report (Intergovernmental Panel on Climate Change, 2007), pp. 23-
74 <https://www.ipcc.ch/pdf/assessment-report/ar4 /syr/ar4_syr.pdf> [accessed 22 September 2015];
John Matson, Al Gore Nabs Elusive Award Triple Crown. Oscar, Nobel, Grammy, Scientific American, 9
February 2009 <https://blogs.scientificamerican.com/news-blog/al-gore-nabs-elusive-award-triple-c-
2009-02-09/> [accessed 23 January 2017]; U.S. National Snow & Ice Data Center, Arctic Sea Ice Shatters All
Previous Record Lows (Boulder, Colorado: U.S. National Snow & Ice Data Center, 1 October 2007)
<http://nsidc.org/news/newsroom/2007_seaiceminimum/20071001_pressrelease.html> [accessed 23
January 2017]; Dag Harald Claes and Arild Moe, ‘Arctic Petroleum Resources in a Regional and Global
Perspective’, in Geopolitics and Security in the Arctic. Regional Dynamics in a Global World, ed. by Rolf
Tamnes and Kristine Offerdal (New York: Routledge, 2014), pp. 97-120 (p. 97); Kenneth ]. Bird and
others, Circum-Arctic Resource Appraisal. Estimates of Undiscovered Oil and Gas North of the Arctic Circle
(Menlo Park, CA: U.S. Geological Survey, 2008), pp. 1-4 <https://pubs.usgs.gov/fs/2008/3049/fs2008-
3049.pdf> [accessed 20 September 2016]; C. J. Chivers, ‘Russians Plant Flag on the Arctic Seabed’, New
York Times (New York, 3 August 2007)
<http://www.nytimes.com/2007/08/03/world/europe/03arctic.html?_r=0> [accessed 2 May 2016].
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brief overview of the structure of the dissertation is given (chapter 1.5). Finally, a short

summary of the empirical findings is presented (chapter 1.7).

1.1 Germany’s Arctic Engagement

Before analyzing Germany’s Arctic engagement, the scope of this term has to be defined

first.

1.1.1 Foreign Policy

Germany’s Arctic engagement is understood to be synonymous with the full spectrum of
government activities (decisions and actions) related (direct and indirect) to the Arctic
between 2005 and 2013. Following Hill, foreign policy is considered “the sum of official
external relations conducted by an independent actor (usually a state) in international
relations.”10 The state, however, consists of various bureaucratic entities. Consequently,
“governmental actions [...] are really an agglomeration [...] of relatively independent
decisions and actions by individuals and groups of players [...].”!1 Against this
background, “foreign policy must always be seen as a way of trying to hold together [...]
the various activities which the state [...] is engaged in internationally.”’? Hence, foreign
policy actions are defined as “the various acts of officials of a government in exercises of
governmental authority that can be perceived outside the government.”!3 So in order to
analyze foreign policy decisions and actions it is necessary to “examine all official

[governmental] actions that affect this outcome.”14

1.1.2 The Legal Foundations of Germany’s Foreign Policy

Under constitutional law, the German federal government comprising various ministries
and subordinated agencies is the central actor in the formulation and implementation of
the country’s foreign and security policy.l> However, the distribution of power within

the federal government complicates the formulation and implementation of a coherent

10 Christopher Hill, The Changing Politics of Foreign Policy (New York: Palgrave Macmillan, 2003), p. 3.

11 Allison and Zelikow, p. 296.

12 Hill, pp. 3-5.

13 Graham T. Allison and Morton H. Halperin, ‘Bureaucratic Politics: A Paradigm and Some Policy
Implications’, World Politics, 24.Supplement: Theory and Policy in International Relations (1972), 40-79.
14 Allison and Zelikow, p. 295.

15 Kai Oppermann and Alexander Hése, ‘Die Innenpolitischen Restriktionen Deutscher AuRenpolitik’, in

Deutsche Aufdenpolitik. Sicherheit, Wohlfahrt, Institutionen Und Normen, ed. by Thomas Jager, Alexander
Hose, and Kai Oppermann, (Wiesbaden: VS Verlag fiir Sozialwissenschaften, 2007), pp. 40-68 (p. 44).
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and coordinated foreign and security policy.1® Under article 32 (1) of the Basic Law the
federal government is solely responsible for Germany’s external relations. Article 73 (1)
states that the federal government is exclusively responsible for the country’s defense.l”
The traditional and most important foreign and security policy institutions have been
the chancellery, the Federal Ministry of Defence, and the Federal Foreign Office.1® But
other institutions like the Federal Ministry for Economic Affairs and Energy as well as
the Federal Ministry for the Environment, Nature Conservation and Nuclear Safety have
become central actors in German foreign policy, too. Thus many foreign and security
policy actors (in this case ministries) are interacting in the policy framing and decision-
making process. Under article 65 of the Basic Law, two conflicting principles, namely the
“Principle of Chancellor policy guidelines” and the “Principle of ministerial autonomy”,
complicate coherent foreign and security policy-making and implementation. The
articles imply that, first, the chancellor sets the guidelines of German (foreign and
security) policy, whilst, second, the ministers possess autonomy in their respective
policy fields. This leads to conflicting interests in several instances.!® As the dividing line
between domestic politics and international affairs is increasingly blurred, the various
federal ministries and their subordinated agencies have become more active in pursuing
their own ministerial foreign policies.?® This overlap of competences has direct
consequences for policy coordination and implementation.?! In practice these two
conflicting principles can negatively affect the coherence of Germany’s engagement in

the world.22

1.1.3 Issue Areas in the Focus

In this dissertation Germany’s Arctic engagement is analyzed along three particular

issue areas: environmental affairs (including polar research, environmental protection

16 Syen Bernhard Gareis, ‘Deutsche Auflenpolitik. Grundlagen, Akteure, Strukturen, Prozesse’, ed. by
Christine Hesse, Informationen Zur Politischen Bildung, 304.3/2009, 59 (pp. 8-10).

17 Gareis, p. 8.

18 Klaus Brummer, Die Innenpolitik Der AufSenpolitik. Die Grofse Koalition, ‘Governmental Politics’ und
Auslandseinsdtze Der Bundeswehr (Wiesbaden: Springer VS, 2013), p. 19; Oppermann and Hdse, p. 47.

19 Gareis, pp. 9-10.

20 Dirk Messner, ‘Wettstreit Der Akteure. Die Internationalen Verflechtungen Revolutionieren Das
Regieren’, Internationale Politik, 16-22 (pp. 16-22); Christoph Weller, ‘Bundesministerien’, in Handbuch
Zur Deutschen AufSenpolitik, ed. by Siegmar Schmidt, Gunther Hellmann, and Reinhard Wolf (Wiesbaden:
VS Verlag fiir Sozialwissenschaften, 2007), pp. 212-13.

21 Brummer, Die Innenpolitik Der AufSenpolitik. Die Grofse Koalition, ‘Governmental Politics’ und
Auslandseinsdtze Der Bundeswehr, p. 20; Oppermann and Hése, p. 48.

22 Gareis, p. 10.
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and the fight against climate change); economic affairs (hydrocarbon and mineral
resources and maritime trade); and political and security affairs (including legal issues).
This exclusive focus has been chosen for three reasons.

First, for practical reasons it is impossible to give a complete and all-embracing
overview of all issue areas related to the Arctic. Thus a particular sample had to be
chosen. Second, the three issue areas have been chosen because of their political
relevance (see chapter 1.4). This dissertation is based upon the understanding that
political analysis is about the “identification and interrogation of the distribution,
exercise and consequences of power.”?3 Consequently, “the terrain of political analysis
[...] should include all perspectives, whether consciously political or not, which might
have something to say about the distribution and exercise of power.”?4 Thus,
environmental and economic affairs (two of the three issue areas of this dissertation)
have been chosen as issue areas (along the issue areas of political affairs) because
developments in these issue areas have the potential to change existing power relations
in the Arctic and on the global level.?> To sum up, the three issue areas fulfill the
criterion of being politically “most important”.26 Third, in contrast to a larger number of
sub-cases, a focus on three particular issue areas allows for the required in-depth
analysis of each area as well as a detailed comparative analysis across all three issue

areas.?’

1.1.4 Definition of the Arctic

Finally, to further sharpen the research focus the Arctic region has to be defined. But
what is the Arctic? The Arctic, depending on the respective focus and interest, can be
defined either in geographical or in functional terms or according to various

narratives.28

23 Colin Hay, Political Analysis. A Critical Introduction (Houndmills, Basingstoke, Hampshire: Palgrave
Macmillan, 2002), p. 73.
24 Hay, p. 3.
25 Hay, p. 4.
26 Jorg Friedrichs and Friedrich Kratochwil, ‘On Acting and Knowing: How Pragmatism Can Advance
International Relations Research and Methodology’, International Organization, 63.Fall 2009 (2009), 701-
31 (p. 718).
27 Michael Brecher, The Foreign Policy System of Isarel. Setting, Images, Process (London: Oxford University
Press, 1972), p. 13.
28 Rolf Tamnes and Kristine Offerdal, ‘Introduction’, in Geopolitics and Security in the Arctic. Regional
Dynamics in a Global World, ed. by Rolf Tamnes and Kristine Offerdal (New York: Routledge, 2014), pp. 1-
11 (p. 2).

5



The most basic and common geographical definition understands the Arctic as the
region between the North Pole and 66.33° northern latitude.?® It is an area
encompassing 30,604,000 square kilometers, which is roughly three times the size of
continental Europe.3? Almost half of this area is covered by the Arctic Ocean (14 million
square kilometers. Yet with only four million people, it is a very thinly populated
region.3! Eight states have Arctic territories, including “land territories [...], their
maritime zones and continental shelves extending beyond those zones:"32 Canada,
Denmark (Greenland), Finland, Norway, Russia, Sweden, and the United States.

A second way to define the region is by looking at it through the lens of the 10°C July
Isotherm. Isotherm is understood as a line of geographical spots that have the same or
equal temperatures.33 This definition is often used to differentiate between Tundra and
Taiga.3* During summer the temperature does not rise above 10°C.35

The third way is to focus on the Northern tree line. This definition is largely, but not
entirely identical with the 10°C July isotherm definition. The Northern tree line defines
the Arctic as all territory where (big) trees cannot grow and survive.3¢

Another geographical definition focuses on the permafrost line. According to this
definition the Arctic comprises all territory that is permanently frozen. Mostly the
permafrost line runs south of the northernmost tree line, as considerable parts of the
boreal forests stand upon permafrost soil.37 This definition entails the possibility of a
changing Arctic geography as the permafrost is thawing due to global climate change.
The final geographical definition is based upon marine borders. The Arctic can also be

demarcated at sea, thereby complementing the above-mentioned land border based

29 Auswartiges Amt, Die Arktis (Berlin: Auswartiges Amt, 17 February 2014) <http://www.auswaertiges-
amt.de/DE/Aussenpolitik/InternatRecht/Einzelfragen/Arktis/Arktis-Grundlagentext_node.html>
[accessed 8 August 2014].

30 Alf Hakon Hoel, ‘The Legal-Political Regime in the Arctic’, in Geopolitics and Security in the Arctic.
Regional Dynamics in a Global World, ed. by Rolf Tamnes and Kristine Offerdal (New York: Palgrave
Macmillan, 2014), pp. 49-72 (p. 50); Claes and Moe, p. 103.

31 Hoel, p. 50.

32 Hoel, p. 50.

33 North Carolina State University, Isboars and  Isotherms, 15 October 2010
<http://climate.ncsu.edu/edu/k12/.Isobarlsotherm> [accessed 5 January 2017].

34 University of the Arcticc Arctic Boundaries (University of the Arcticc, 2009)
<http://old.uarctic.org/AtlasTheme.aspx?m=642> [accessed 9 February 2016]; Willy @streng, The Elusive
Arctic, 2010 <http://www.arctis-search.com/The+Elusive+Arctic> [accessed 8 August 2014].

35 U.S. National Snow & Ice Data Center, What Is the Arctic? (Boulder, Colorado: U.S. National Snow & Ice
Data Center, 2017) <https://nsidc.org/cryosphere/arctic-meteorology/arctic.html> [accessed 23 January
2017].

36 University of the Arctic; @streng.

37 University of the Arctic; @streng.



definitions. According to the marine border definition the Arctic is demarcated at sea
where melt water from the Arctic ice cap meets warmer and saltier water masses from

the southern oceans.38

The region can also be conceptualised in functional terms, depending on the purpose of
definition in the respective issue area (e.g. economic, environmental or political
affairs).3? In the energy context, companies and geological surveys often refer to areas of
having “Arctic-like operating conditions [..] even when they lie outside the strict
geographical definition.”4? In the military context the Arctic is delineated with respect to

operational conditions instead of geographical characterizations.#!

Finally, the region can be defined by narrative. Four different narratives currently exist.
The first two focus on different political geographies of the European and North
American parts of the Arctic. The third targets at the indigenous people living in the
entire region. The “Circumpolar Arctic” is the fourth narrative and views the entire
Arctic as being a driver and recipient of global processes.*? In part these narratives can
co-exist, depending on the respective perspective.

The first definition focuses on the 500,000 indigenous people living in the Arctic.*3 The
Arctic is their homeland.

Then there is the European Arctic, sometimes also termed “High North” - understood as
the “European parts of the Arctic, including Russia.”#* It has a long history in polar
expeditions and plays an important role in Norwegian and Russian identity. During the
Cold War, it was the setting for great power competition.*> Today, as it becomes more
easily accessible than the North American parts, it offers new economic opportunities.#6
The third definition focuses on the North American part of the Arctic. This region “also

has a long and rich history of polar expeditions, but the area is less accessible, less well

38 University of the Arctic; @streng.

39 Tamnes and Offerdal, pp. 3-4.

40 Tamnes and Offerdal, pp. 3-4.

41 Tamnes and Offerdal, pp. 3-4.

42 Tamnes and Offerdal, p. 5.

43 Arctic Council, Permanent Participants (Tromso: Arctic Council, 2015) <http://www.arctic-
council.org/index.php/en/about-us/permanent-participants> [accessed 8 December 2015].

44 Tamnes and Offerdal, p. 5.

45 Tamnes and Offerdal, p. 5.

46 Tamnes and Offerdal, p. 5.



developed and less densely populated than the European north. While the Arctic is
fundamental to Canada’s identity, US historical and political narratives focus little on the
region. Awareness of the north in the United States is largely confined to Alaska and
imaginative notions involving wilderness, the “gold rush” of the 1890s, and the “oil
boom” from the 1960s.”47

The “Circumpolar Arctic” is the final narrative and focuses on the region’s recent
transformation in environmental affairs and the link to global climate change. It is also
linked to new political initiatives that accompany these dynamics. The establishment of
the Arctic Council (AC) in 1996 has been the most important political token of this

narrative.48

What is evident, from all these definitions, is the fact that there is not one exclusive
definition of the Arctic. Instead, the answer to the question “what is the Arctic?” always
depends on the chosen perspective. It is needless to say that all definitions have their

own legitimacy.

As this dissertation analyzes three different issue areas that rely on slightly different
definitions of the region a definitional compromise had to be found. When using the
term Arctic without any further explanation or remark it refers to the “Circumpolar
Arctic”. It connects well with the aim to comprehensively explore the interdependencies
between global developments, the region’s transformation and Germany for three
reasons. First, it includes all Arctic states and inhabitants of the region. Second, it
recognizes the region’s interdependence with global dynamics and other parts of the
globe. Third, it allows to investigate different issue areas (environmental, economic and

political affairs) at the same time.

47 Tamnes and Offerdal, p. 5.

48 Tamnes and Offerdal, p. 5 Besides of focusing on slightly different definitions, what all of them have in
common is the rather exclusive regional perspective. As most of current research on Arctic affairs focuses
on the regional dimension, the lack of a supraregional perspective is not surprising. Yet, this is exactly the
analytical focus of this dissertation, which is why a new frame ‘the Global Arctic’ is suggested in order to
guide future empirical analyses. Hence, the Arctic is understood as a space or component of the earth
system that affects and is affected by environmental, economic and political affairs from the regional to
the global level and vice versa. Consequently it encompasses all structural and agential parts that form
part of these interdependencies - be they located in the Arctic or somewhere else in this earth system. .
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1.2 Puzzle, Research Questions, Determining Factors and Working
Assumptions

The development of Germany’s Arctic engagement between 2005 and 2013 is puzzling
for two reasons. First, it developed from rather uncoordinated and partly conflicting
ministerial policies towards a coordinated, comprehensive and explicit policy
framework. For most of the time, Germany’s Arctic engagement was only the sum of
ministerial policies, directly or indirectly directed towards the region. Germany is a
long-standing permanent observer in the AC, a signatory state of the Spitsbergen Treaty,
has close relationships with all Arctic states, and is in economic terms closely connected
to many countries in the region (e.g. Norway and Russia). Nevertheless, it was only seen
as an Arctic player with regard to polar research and in the context of its leadership role
in the fight against global climate change.*° Critics argued, that the lacking definition of
ends and means prevented a more coherent, targeted and effective whole-of-
government approach.®® Only in late 2013 the German government became more
outspoken and noticeable with regard to the Arctic and published the Arctic Policy
Guidelines, entitled ,Assume Responsibility, Seize Opportunities®.

Second, Germany’s focus of attention shifted from environmental to economic affairs.
Whilst the Arctic Policy Guidelines still cover polar research, climate change and
environmental protection prominently, they cover more explicitly the geo-economic
opportunities. And even though the title underlines the government’s willingness (at
least on a declaratory level) to square the circle between environmental responsibility
and geo-economic opportunities, the document’s content favors the latter over the
former.>!

A brief analysis of the three most visible public activities of German government

representatives in an Arctic context underlines the government’s changing perception

49 Federal Ministry of Education and Research (BMBF), ‘Rapid Climate Change in the Arctic. Polar
Research as a Global Responsibility’, 2012, p- 14
<https://www.fona.de/mediathek/pdf/Rapid_Climate_Change_in_the_Arctic.pdf> [accessed 18 May
2016]; The Governor of Svalbard, Svalbard Treaty (Longyearbyen: The Governor of Svalbard, 14 June
2012) <http://www.sysselmannen.no/en/Toppmeny/About-Svalbard/Laws-and-regulations/Svalbard-
Treaty/> [accessed 19 September 2016]; Helga Haftendorn, The Case for Arctic Governance. The Arctic
Puzzle (Reykjavik: Centre for Arctic Policy Studies, June 2013), p. 16 <https://ams.hiis/wp-
content/uploads/old/thecaseforarcticgovernance.pdf> [accessed 29 April 2016]; Helga Haftendorn,
‘Zaungast in Der Arktis. Deutschlands Interessen an Rohstoffen Und Umweltschutz’, Internationale Politik,
2011.4, 72-79; Helga Haftendorn, ‘Der Traum Vom Ressourcenreichtum Der Arktis’, Zeitschrift Fiir Aufen-
Und Sicherheitspolitik, 2012.5 (2012), 445-61 (p. 457).

50 Haftendorn, ‘Zaungast in Der Arktis. Deutschlands Interessen an Rohstoffen Und Umweltschutz’.

51 For a detailed analysis of the Arctic Policy Guidelines see chapter 6.4.
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about the region’s importance from environmental to economic considerations. In
August 2007, Chancellor Merkel and then environment minister Gabriel travelled to
Greenland to “illustrate the challenges humankind faces” with respect to a
fundamentally changing global climate.52 The focus was clearly on the environmental
challenges and the resulting responsibilities for Germany and the rest of the world in the
fight against global climate change.>® Seven years later in October 2014, Merkel
appeared again in an Arctic context. This time it was via a video message broadcasted at
the Arctic Circle conference in Reykjavik, Iceland. As in Greenland seven years earlier,
she underlined the region’s symbolic character in the fight against global climate change,
as nowhere else are the “dramatic changes of climate change” more evident. To fight
global climate change, she underlined the importance of scientific research in the region
and suggested to create specifically designated environmental protection zones. In
addition to the environmental focus, however, she broadened the region’s relevance by
also highlighting the region’s geopolitical and economic significance for global affairs.
She further elaborated: “We rely on cooperation and coordination to enable us to benefit
from the economic opportunities whilst protecting the Arctic’s sensitive ecosystem thus
promoting sustainable development.”>* The shift in priorities became even more
apparent in October 2015 when State Secretary Beckmeyer of the Federal Ministry for
Economic Affairs and Energy, instead of a representative of the Federal Ministry for the
Environment, Nature Conservation, Building and Nuclear Safety, was tasked to head an
official German delegation to present the country’s Arctic engagement to the Arctic
Circle conference.>> Over time, these three episodes demonstrate the shifting perception

of the consequences the region’s transformation bears for Germany and the world and

52 Florian Gathmann, ‘Gronland-Reise. Merkel Auf Eis’, Der Spiegel, 2007
<http://www.spiegel.de/politik/deutschland /groenland-reise-merkel-auf-eis-a-500231.html> [accessed
25 February 2015].
53 This dissertation uses the IPCC’s definition of climate change as ,a change in the state of the climate
that can be identified (e.g. using statistical tests) by changes in the mean and/or the variability of its
proprerties, and that persists for an extended period, typically decades or longer. It refers to any change in
climate over time, whether due to natural variability or as a result of human activity” IPCC, Climate Change
2007. Synthesis Report, p. 30.
54 Angela Merkel, Videobotschaft auf der Arctic Circle Konferenz Reykjavik (Reykjavik, 2014)
<http://arcticcircle.org/video-2014> [accessed 25 February 2015].
55 Botschaft der Bundesrepublik Deutschland Reykjavik, Deutschland Und Die Arktis. Deutsche
Ldnderprdsentation Beim Arctic Circle 2015 (Reykjavik: Botschaft der Bundesrepublik Deutschland
Reykjavik, 2016) <http://www.reykjavik.diplo.de/Vertretung/reykjavik/de/Seiten-
de/Arctic_20Circle_202015.html> [accessed 19 September 2016].
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underline the growing economic importance the German government sees in a changing
Arctic.

The organizational shift from rather uncoordinated and partly indirect ministerial
policies towards a more explicit and comprehensive policy and a shifting focus of
interest from environmental protection, the fight against global climate change and
polar research more towards geo-economic considerations is puzzling. Against this
background the dissertation aims to understand and to explain the development of
Germany’s Arctic engagement (and the factors influencing it). It therefore poses the

following research questions:

Why did the government start the inter-ministerial Arctic Policy Guidelines formulation
process in 2012, and why is there a stronger emphasis on geo-economic opportunities than

on responsibilities related to environmental and climate change in the document?

Grounded in Foreign Policy Analysis (FPA) but based upon a multi-causal and multi-
dimensional reasoning, it is assumed that Germany’s Arctic engagement, and thus the
formulation process of Germany’s Arctic Policy Guidelines, are influenced by structural
and agential factors on the domestic and the international level.

In trying to answer these questions this dissertation follows Max Weber in aiming to
both understand and explain a) the shift from uncoordinated ministerial policies
towards a more coordinated government approach, b) the shifting focus of policy
priorities as well as c) the decision-making process that led to the publication of the
Arctic Policy Guidelines.”® First, the dissertation seeks to understand the decision
context or operational environment within which the federal ministries decided to start
the policy framing process.>” Therefore the interdependencies between the key global
and regional drivers of the Arctic’s transformation (international dimension) and their
impacts on Germany (domestic dimension) are analyzed. This rather descriptive step is
necessary to contextualize the policy formulation process, as foreign policy decision-

making does not take place in a vacuum without pressure from the operational

56 Following Max Weber this dissertation is based on the idea that social scientific knowledge is equally
based on verstehen (understanding) and on erkldren (explaining) (Max Weber, ‘Basic Sociological
Concepts’, in Essential Weber. A Reader, ed. by Sam Whimster (London: Routledge, 2004), pp. 432 (pp.
311-58)).

57 Decision context and operational environment are understood of being the structural context (domestic
and international) of foreign policy decisions and action. Both terms are used interchangeably in this
dissertation.
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environment.>® Second, against the background of the decision context, the objective is
to understand what kind of perceptions the ministries subsequently developed with
regard to the operational environment. Third, based on these perceptions, respective
ministerial interests are deduced. Fourth, by analyzing the influence of the different
political and bureaucratic interests of the ministries in the formulation process as well
as the relative bargaining power of ministries, it is possible to explain the outcome of the
inter-ministerial bargaining process, namely the publication of the Arctic Policy
Guidelines in which geo-economic considerations seem to trump environmental
concerns.

This four-step approach allows to develop a clearer picture of the particular factors that
have driven Germany’s Arctic engagement, understood as the formulation of Arctic-
related ministerial policies as well as the Arctic Policy Guidelines.

It is assumed that the decision context (domestic and international) indirectly - via
perceptions - influenced the ministries interests in the Arctic and thereby triggered
their decision to formulate an explicit Arctic policy - the Arctic Policy Guidelines. It is
also assumed that the ministries interests and their respective bargaining
(dis)advantages in the decision-making process - via bureaucratic politics - directly
influenced the actual outcome of the Arctic Policy Guidelines, namely the stronger focus
on geo-economic opportunities instead of environmental responsibilities. For an
elaboration of the theoretical tenets from which the working assumptions are derived,

see chapter 2.3.2 and chapter 2.3.3.

Based on these main arguments, two working assumptions structure and focus the

empirical analysis.>®

WA1: The more the ministries perceive the growing interdependence between the Arctic’s
transformation (and its global drivers) and Germany of having an impact on Germany and
their ministerial interests the more likely they will formulate explicit Arctic policies and

engage in inter-ministerial coordination on Arctic issues.

58 Yong-Soo Eun, ‘Why and How Should We Go for a Multicausal Analysis in the Study of Foreign Policy?
(Meta-) Theoretical Rationales and Methodological Rules’, Review of International Studies, 38.4 (2012),
763-83 (pp. 770-71).

59 Based on the dissertation’s findings additional working assumptions for future research have been
inductively generated and are presented in the Conclusions (see chapter 7).
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WAZ2: The stronger the bargaining advantages of single ministries in the Arctic Policy
Guidelines decision-making process the more likely they will push through their political

interests.

This dissertation analyzes the development of Germany’s Arctic engagement. The Arctic
Policy Guidelines are of particular analytical importance as they are the first
comprehensive document of the German government towards the Arctic region. It is the
culmination, so to speak, of all previous ministerial and governmental activities - direct
and indirect - towards the Arctic and the most visible sign of Germany’s Arctic
engagement. According to the research questions, the decision to formulate the Arctic
Policy Guidelines is assumed to have been determined by ministerial perceptions of a
changing operational environment. This relationship guides the first part of the analysis.
In the second part of the analysis the geo-economic focus of the Arctic Policy Guidelines
is assumed to have been determined by particular interests and bargaining advantages

of involved ministries in the the formulation process.

1.3 Literature Review and Academic Relevance

This dissertation is relevant and original for eight reasons. First, most academic work on
Arctic affairs has focused exclusively on regional dynamics.®® These were analyzed
mainly with either a realist or an institutionalist theoretical approach.t! What is mostly
missing, so far, is the effort to put the Arctic region into a global perspective by analyzing
existing and increasing interdependencies between the Arctic on the one side and global

processes as well as the various feedback loops between the two on the other.6? A

60 See for example Tamnes and Offerdal; Kathrin Keil, ‘Cooperation and Conflict in the Arctic. The Cases of
Energy, Shipping and Fishing’ (Freie Universitat Berlin, 2013); Kristian Atland, ‘Russia and Its Neighbors.
Military Power, Security Politics, and Interstate Relations in the Post-Cold War Arctic’, Arctic Review on
Law and Politics, 1.2 (2010), 279-98; Scott G. Borgerson, ‘Arctic Meltdown’, Foreign Affairs, 2008
<https://www.foreignaffairs.com/articles/arctic-antarctic/2008-03-02/arctic-meltdown> [accessed 6
February 2016]; Scott G. Borgerson, ‘The Great Game Moves North’, Foreign Affairs, 2009
<https://www.foreignaffairs.com/articles/global-commons/2009-03-25/great-game-moves-north>
[accessed 6 February 2016]; Margaret Blunden, ‘The New Problem of Arctic Stability’, Survival, 51.5
(2009), 121-42; Dag Harald Claes and Oyvind Osterud, ‘The New Geopolitics of the High North’ (presented
at the ISA Annual Convention, New Orleans, 2010).
61 See amongst others Tamnes and Offerdal, pp. 6-7; Oran R. Young, Creating Regimes: Arctic Agreements
and International Governance (Ithaca: Cornell University Press, 1998); Keil, ‘Cooperation and Conflict in
the Arctic. The Cases of Energy, Shipping and Fishing’.
62 Rare examples of a global analytical view on Arctic affairs are Lassi Heininen and Chris Southcott,
Globalization and the Circumpolar North (Fairbanks: University of Alaska Press, 2010); Kathrin Keil, ‘Die
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rudimentary understanding of environmental and climatologic interdependencies
already exists. Social science aspects (e.g. economic or political affairs and
developments), however, have not yet been sufficiently discussed. Here the dissertation
offers new scientific contributions and additional insights by applying the concept of
Complex Interdependence.

Second, a large amount of research has been undertaken to investigate the Arctic
policies of Arctic states.®3 In comparison, the number of analyses of non-Arctic state’s
foreign policies towards the region is rather small.6* First steps have been taken in

recent years to shed some light on the Arctic engagement of non-Arctic actors. However,

Zukunft Arktischer Ol- Und Gasressourcen - Internationale Einflussfaktoren Arktischer
Energieressourcengewinnung’, Sicherheit Und Frieden, 33.3 (2015), 12-18 (pp. 12-18).

63 See amongst others Ingrid Lundestad, ‘US Security Policy and Regional Relations in a Warming Arctic’,
Sword and Ploughshares, 17.3 (2009), 15-17 (pp. 15-17); Ingrid Lundestad, ‘US Security Policy in the
European Arctic in the Early 21st Century’ (presented at the ISA Annual Conference, New Orleans, 2010);
Julia S. P. Loe, Driving Forces in Russian Arctic Policy, Econ Working Paper No. WP-2011-001 (Oslo: Péyry,
13 January 2011), p. 42 <http://geopoliticsnorth.org/images/stories/attachments/econ_2011.pdf>
[accessed 11 June 2012]; Katarzyna Zysk, ‘The Arctic in Russia’s Military Strategic Thinking. The Role of
the Northern Fleet’ (presented at the ISA Annual Convention, New Orleans, 2010); Katarzyna Zysk,
‘Russia’s Arctic Strategy. Ambitions and Constraints’, Joint Force Quarterly, 57.2 (2010), 103-10; Atland,
‘Russia and Its Neighbors. Military Power, Security Politics, and Interstate Relations in the Post-Cold War
Arctic’; Kristian Atland, ‘Russia’s Armed Forces and the Arctic. All Quiet on the Northern Front?,
Contemporary Security Policy, 32.2 (2011), 267-85.

64 Some notable exceptions include Joel Plouffe, “Thawing Ice and French Foreign Policy. A Preliminary
Assessment’, in Arctic Yearbook 2012, 2012, pp. 51-79 <http://www.arcticyearbook.com/articles>
[accessed 6 February 2016]; Piotr Graczyk, ‘Poland and the Arctic. Between Science and Diplomacy’, in
Arctic Yearbook 2012, 2012, pp- 139-55
<http://www.arcticyearbook.com/images/Articles_2012/Graczyk.pdf> [accessed 6 February 2016];
Duncan Depledge, ‘The United Kingdom and the Arctic in the 21st Century’, in Arctic Yearbook 2012, 2012,
pp. 130-38 <http://www.arcticyearbook.com/images/Articles_2012/Depledge.pdf> [accessed 6
February 2016]; Clive Archer, Security Prospects in the High North and the United Kingdom (Rome, 2009)
<http://www.isn.ethz.ch/Digital-Library/Publications/Detail /?id=102391&Ing=en> [accessed 6 February
2016]; Gang Chen, ‘Chinas Emerging Arctic Strategy’, The Polar Journal, 2.2 (2012); Malte Humpert and
Andreas Raspotnik, From Great Wall to Great White North. Explaining China’s Politics in the Arctic
(Washington, D.C.: Arctic Institute, 17 August 2012) <http://www.thearcticinstitute.org/2012/08/from-
great-wall-to-great-white-north.html> [accessed 6 February 2016]; Anne-Marie Brady, Polar Stakes.
China’s Polar Activities as a Benchmark for Intentions (The Jamestown Foundation, 19 July 2012), pp. 11-
15
<http://www.jamestown.org/programs/chinabrief/single/?tx_ttnews[tt_news]=39647#.VrZpOIJN35c>
[accessed 6 February 2016]; Linda Jakobson, China Prepares for an Ice-Free Arctic, SIPRI Insights on Peace
and Security (Stockholm: Stockholm International Peace Research Institute (SIPRI), March 2010), pp. 1-
16 <http://books.sipri.org/files/insight/SIPRIInsight1002.pdf> [accessed 7 February 2016]; Olga
Alexeeva and Frédéric Lasserre, ‘China and the Arctic’, in Arctic Yearbook 2012, 2012, pp. 80-90

<http://www.arcticyearbook.com/images/Articles_2012 /Alexeeva_and_Lassere.pdf> [accessed 7
February 2016]; Frédéric Lasserre, China and the Arctic: Threat or Cooperation Potential for Canada?,
China Papers, June 2010, pp- 1-17

<http://citeseerx.ist.psu.edu/viewdoc/download?doi=10.1.1.475.2735&rep=rep1&type=pdf> [accessed 7
February 2016]; Steven Boroviec, South Korea Angles for Influence on Arctic Policy (World Politics Review,
25 September 2012) <http://www.worldpoliticsreview.com/articles/12366/south-korea-angles-for-
influence-on-arctic-policy> [accessed 7 February 2016]; Aki Tonami and Stewart Watters, ‘Japan’s Arctic
Policy. The Sum of Many Parts’, Arctic Yearbook, 2012, pPp- 93-103
<http://www.arcticyearbook.com/images/Articles_2012 /Tonami_and_Watters.pdf> [accessed 7
February 2016].
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no attempt has been made to comprehensively illustrate Germany’s engagement in the
region.®> This gap shall be narrowed by offering empirical insights into how global,
Arctic, and German domestic levels interact and influence Germany’s Arctic engagement.
Third, even though German foreign policy is a prominent topic in IR- and FPA%-based
research it has been mostly analyzed with structural theoretical approaches.®” The
Bureaucratic Politics Model (BPM), an FPA approach, however, has not been widely
operationalized.®® One of the main reasons for the lack of BPM analyses might be the “in-
between” character of bureaucracies as an object of political analysis. Most bureaucratic

organizations are “too domestic” for structure-oriented IR- and FPA scholars, and “too

65 Some notable exceptions of discussions about Germany and the Arctic are Mia Bennett, ‘The Port of
Hamburg and the Northern Sea Route’, Cryopolitics, 2014 <https://cryopolitics.com/2014/06/23/the-
port-of-hamburg-and-the-northern-sea-route/> [accessed 7 February 2016]; Haftendorn, “Zaungast in Der
Arktis. Deutschlands Interessen an Rohstoffen Und Umweltschutz’; Haftendorn, ‘Der Traum Vom
Ressourcenreichtum Der Arktis’; Helga Haftendorn, ‘Schatzkammer Arktis. Deutschlands Interessen an
Rohstoffen Aus Dem Hohen Norden’, Internationale Politik, 2012.Juli/August (2012), 91-97; Kathrin Keil,
‘Deutsches Engagement in Arktis-Politik Und -Forschung’, IASS Potsdam Blog, 2015 <http://blog.iass-
potsdam.de/de/2015/09/deutsches-engagement-in-arktis-politik-und-forschung/> [accessed 7 February
2016]; Stefan Steinicke, ‘A Slow Train Coming. Germany’s Emerging Arctic Policy’, in Perceptions and
Strategies of Arcticness in Sub-Arctic Europe, ed. by Andris Spriids and Toms Rostoks (Riga: Latvian
Institute of International Affairs, 2014), pp. 119-45 <http://liia.lv/site/docs/Paraugs_Artic_148x210.pdf>
[accessed 19 December 2015].

66 This dissertation follows Rosenau’s definition of foreign policy and international relations: ‘One group
of theorists and researchers are interested in discerning regularities in the behavior of actors, in the
common goals that are sought, in the means and processes through which the goal seeking behavior is
sustained, and in the societal sources of the goals and means selected. In other words, the members of this
group are concerned with the study of foreign policy, and they tend to regard the condition of the
international system at any moment in time as stemming from the foreign policy actions of nation-states.
A second group of theorists and researchers are mainly concerned with the patterns that recur in the
interaction of states, in the balances and imbalances that develop under varying circumstances, in the
formation of coalitions and other factors that precipitate changes in the international system, and in the
development of supranational institutions that might regulate one or another aspect of the international
system. Stated differently, adherents of this approach are concerned with the study of international
politics, and they tend to view the condition of the international system at any moment in time as
stemming from properties of the system that require conforming behavior on the part of its national
components.” James Rosenau, ‘Introduction’, in International Politics and Foreign Policy, ed. by James
Rosenau, revised edition (New York: Free Press, 1969), pp. xvii-xx (p. xviii).

67 See for example Volker Rittberger, German Foreign Policy since Unification. Theories and Case Studies
(Manchester: Manchester University Press, 2001); More recent exceptions are Akan Malici, ‘Germans as
Venutians. The Culture of German Foreign Policy Behaviour’, Foreign Policy Analysis, 2.1 (2006), 37-62;
Klaus Brummer, ‘Uberzeugungen Und Handlungen in Der Auenpolitik. Der Operational Code von Angela
Merkel Und Deutschlands Afghanistanpolitik’, ed. by Klaus Brummer and Stefan Froéhlich, Zeitschrift Fiir
Auflen- Und Sicherheitspolitik, Zehn Jahre Deutschland in Afghanistan, 4.1 (2011), 143-69; Klaus
Brummer, ‘Germany’s Participation in the Kosovo War. Bringing Agency Back In’, Acta Politica, 47.2
(2012), 272-91.

68 The most prominent exceptions are Verwaltete Aufenpolitik. Sicherheits- und Entspannungspolitische
Entscheidungsprozesse in Bonn, ed. by Helga Haftendorn and others (Kéln: Verlag Wissenschaft und Politik,
1978); Biirokratische Politik, ed. by Hayo Uthoff and Werner Deetz (Stuttgart: Klett-Cotta, 1980);
Brummer, Die Innenpolitik der Aufdenpolitik. Die Grofse Koalition, ‘Governmental Politics’ und
Auslandseinsdtze der Bundeswehr.
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international” for analysts of domestic politics.®® Nevertheless, the lack of BPM
approaches in the analysis of German foreign policy is puzzling against the background
of the relatively large autonomy of German ministries (see chapter 1.1) - contrary to
more centralized governments - and thus the high demand for inter-ministerial
coordination.

Fourth, the in-depth analysis of bureaucratic politics might offer new insights into how
to refine the concept against the background of two important recent developments.
First, a growing number of bureaucratic actors is involved in foreign policy decision-
making processes. Second, the BPM’s empirical focus so far has been on crisis decision-
making of traditional security bureaucracies. A broadening of the security concept today
(from purely military territorial defence to civilian-military risk reduction) calls for an
inclusion of other ministerial bureaucracies involved in foreign policy and security
policy-making (e.g. Ministry of Economics, Ministry of Finance, Ministry of the
Environment).”? In addition, there is a lack of analysis of more “routine” decisions. This
comes as a surprise considering that most foreign policies are the result of “routine”
decision-makings. Thus, another aim is to evaluate whether the BPM also has
explanatory power in more routine decision-making processes.

Fifth, even though psychological factors can have an impact on government
representatives and thereafter on decision-making processes the role of perceptions so
far has solely played a subordinated role in the analysis of international relations and
foreign policy in general.’! This also applies to the analysis of German foreign
policymaking. One more recent exception is Brummer’s work on cognitive factors
influencing Angela Merkel’s foreign policy positions.”? Hence the dissertation aims to
offer additional theory-driven empirical insights.

Sixth, the combination of structural and agential factors into a single multi-causal and

multi-dimensional analytical framework might offer new insights into how to make the

69 Amy Zegart, Flawed by Design: The Evolution of the CIA, JCS, and NSC (Stanford: Stanford University
Press, 1999), p. 3.
70 Daniel Drezner, ‘Ideas, Bureaucratic Politics, and the Crafting of Foreign Policy’, American Journal of
Political Science, 44.4, 733-49 (p. 734).
71 Jack S. Levy, Psychology and Foreign Policy Decision-Making (New Brunswick, New Jersey: Rutgers
University, 2013), p. 33 (pp- 1-2)
<https://www.surrey.ac.uk/politics /research/researchareasofstaff/isppsummeracademy/instructors%2
0/Levy%Z20-%20Psychology%20and%20Foreign%20Policy%20Decision-Making.pdf> [accessed 23 July
2014].
72 Brummer, ‘Uberzeugungen und Handlungen in der AuRenpolitik. Der Operational Code von Angela
Merkel und Deutschlands Afghanistanpolitik’.
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concept of Analytical Eclecticism come alive.”? Contrary to those who underline the
dividing lines between IR and FPA approaches, this dissertation aims to show how both
can complement each other in order to develop a more comprehensive theoretical
understanding of a nation state’s foreign and security policies in a fundamentally
transforming international environment of global affairs in the 215t century. A growing
number of scholars call for such inclusive approaches yet few have actually done so.74
Seventh, most analyses using a bureaucratic politics approach acknowledge the
importance of the government actors” perceptions of the operational environment for
the decision-making process. However, they do not offer an integrated theory that
includes a) the perceptions of b) the operational environment and c) how these two
factors influence ministerial interests and the bureaucratic decision-making processes.
In combining the theoretical concept of the bureaucratic politics model with other
theoretical concepts that analyze the perceptions of government actors of their decision
context, this dissertation aims to gain new theoretical insights into how these two
theoretical concepts might relate to each other, thereby aiming at closing existing gaps.

Eigth, this dissertation aims to contribute to the discussion about the (changing)

character of German foreign policy that has increased in recent years.”> In particular it

73 Rudra Sil and Peter ]. Katzenstein, ‘Analytic Eclecticism in the Study of World Politics. Reconfiguring
Problems and Mechanisms across Research Traditions’, Perspectives on Politics, 8.2 (2010), 411-31; Eun.

74 Eun, pp. 773-74; James Rosenau, ‘Pre-Theories and Theories of Foreign Policy’, in Approaches to
Comparative and International Politics, ed. by Barry R. Farell (Evanston, IL: Northwestern University Press,
1966), pp. 27-92; Brecher, The Foreign Policy System of Isarel. Setting, Images, Process; lan Hall, ‘What
Causes What. The Ontologies of Critical Realism’, International Studies Review, 11.3 (2009), 629-30 (pp.
629-30); Ole R. Holsti, ‘Theories of International Relations and Foreign Policy. Realism and Its
Challengers’, in Controversies in International Relations Theory. Realism and the Neo-Liberal Challenge, ed.
by Charles W. Kegley (New York: St. Martin’s Press, 1994); Valerie Hudson, Foreign Policy Analysis. Classic
and Contemporary Theory (New York: Rowman & Littlefield Publishers, 2007); Lloyd Jensen, Explaining
Foreign Policy (Englewood Cliffs, New Jersey: Prentice Hall, 1982); Milja Kurki, Causation in International
Relations. Reclaiming Causal Analysis, Cambridge Studies in International Relations (Cambridge:
Cambridge University Press, 2008); Laura Neack, The New Foreign Policy. U.S. and Comparative Foreign
Policy in the 21st Century, New Millennium Books in International Studies (Lanham, Maryland: Rowman
and Littlefield Publishers, 2002); American Foreign Policy. Pattern and Process, ed. by Eugene R Wittkopf,
Christopher R. Jones, and Charles W. Kegley (Boston, Massachusetts: Cengage Learning Emea, 2008);
Power and Interdependence, ed. by Robert O. Keohane and Joseph S. Nye Jr., 4th edn (Boston: Longman,
2012), p. 281; Mathias Albert and Stephan Stetter, ‘Actorhood in World Politics. The Dialectics of
Agency/Structure within the World Polity’, in Theorizing Foreign Policy in a Globalized World, ed. by
Gunther Hellmann and Knud Erik Jorgensen (New York: Palgrave Macmillan, 2015), pp. 81-100.

75 See amongst others Stiftung Wissenschaft und Politik and The German Marshall Fund of the United
States, Neue Macht Neue Verantwortung. Elemente Einer Deutschen Aufden- Und Sicherheitspolitik Fiir Eine
Welt Im Umbruch (Berlin und Washington: Stiftung Wissenschaft und Politik und The German Marshall
Fund of the United States, 2013), p- 52 <https://www.swp-
berlin.org/fileadmin/contents/products/projekt_papiere/DeutAussenSicherhpol SWP_GMF_2013.pdf>

[accessed 10 February 2016]; Robert Kappel, ‘Global Power Shifts and Germany’s New Foreign Policy
Agenda’, Strategic Analysis, 38.3 (2014), 341-52; ‘Friiher, Entschiedener Und Substantieller’? Die Neue
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aims to put the empirical analysis in the context of academic discussions about Germany
of becoming a geo-economic actor.’® Germany’s Arctic engagement seems to be a good
test case to trace whether it is actually more driven by economic interests than

environmental responsibilities.

1.4 Political Relevance

In addition to its academic importance, this dissertation is politically relevant for three
reasons. First, the Arctic has become a region of global significance. Global drivers like
accelerating climate change, ongoing economic globalization and a changing
international order fuel the region’s fundamental transformation. This transformation,
coupled with growing global interdependencies, brings the Arctic to the center of global
affairs, offering opportunities as well as challenges for the region itself and beyond as
well as the actors interested in becoming engaged in Arctic affairs.

As humans have become a decisive factor in the future biogeophysical development of
planet earth, mainly due to economic activities, the world might have entered a new
epoch of earth history called the “Antrophocene.””” Human fossil fuel-based economic
activities result in rising CO2 emissions, which subsequently cause global warming. The
IPCC anticipates a temperature increase of 2°C to 4°C at the end of this century.’®

Nowhere else on earth are the signs of the “Anthropocene” more evident than in the

Debatte Uber Deutschlands Aufenpolitik, ed. by Gunther Hellmann, Daniel Jacobi, and Ursula Stark
Urrestarazu, Zeitschrift Fiir Auf3en- Und Sicherheitspolitik, 8 (Springer VS, 2015), 1, SUPPLEMENT.

76 A geo-economic power can be defined in two ways. First, in a ,soft“ sense, a geo-economic actor views
the world almost exclusively in economic terms as a way of importing and exporting goods and services.
Second, in a ,hard“ sense a geo-economic actor uses his/her economic power to convince or coerce other
actors to follow his or her preferred strategy of action (see: Hans Kundnani, The Paradox of German Power
(London: Hurst & Company, 2014), pp. 103-4). For discussions about Germany becoming a geo-economic
actor see Hans Kundnani, ‘Germany as a Geo-Economic Power’, The Washington Quarterly, 34.3 (2011),
31-44; Kundnani, The Paradox of German Power; Stephen F. Szabo, Germany, Russia, and the Rise of Geo-
Economics (London: Bloomsbury Academic, 2014).

77 Revkin, ‘Confronting the ,Antrophocene®, Dot Earth, 2011
<http://dotearth.blogs.nytimes.com/2011/05/11/confronting-the-anthropocene/?_r=0> [accessed 27
November 2013]; Will Steffen, Jacques Grinevald, and others, ‘The Anthropocene. Conceptual and
Historical Perspectives’, Philosophical Transactions of The Royal Society A, 2011.369 (2011), 842-67 (pp.
842-43); Will Steffen, Asa Persson, and others, ‘The Anthropocene. From Global Change to Planetary
Stewardship’, AMBIO: A Journal on the Human Environment, 40.7 (2011), 739-61.

78 Intergovernmental Panel on Climate Change (IPCC), Climate Change 2013. The Physical Science Basis.
Summary for Policymakers (Cambridge: Intergovernmental Panel on Climate Change (IPCC), 2013), p. 28
(p. 20) <http://www.ipcc.ch/pdf/assessment-report/ar5/wgl/WG1AR5_SPM_FINAL.pdf> [accessed 13
February 2014].
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Arctic, a region that is warming twice as fast as the rest of the globe.” From an earth
system perspective the Arctic is closely interconnected with global environmental
processes and transformations (e.g. rising CO; emissions in other parts of the globe lead
to the deposit of soot sediments on the Arctic’s ice surface, which then causes Arctic sea-
ice melt). Partly it is an accelerator of these transformations and partly it is the bereaved
of global processes happening elsewhere. Without any doubt the Arctic’s transformation
will lead to environmental challenges in other world regions. The melting of Arctic
glaciers, for example, is expected to be one of the main factors leading to a global sea-
level rise. Coastal regions in South-East Asia, already today home to some of the world’s
largest and fastest growing metropolitan areas, located near the coast line, will be hit
hardest.80 Thus climate change related developments will challenge the resilience of
societies.?! Ultimately climate change can be seen as a threat multiplier and it serves as a
catalyst for instability and conflict.82

The melting Arctic, however, also offers significant geo-economic opportunities. Geo-
economics, in this disseratation, is defined as “the relationship between economic policy
and change on national power and geopolitics - in other words, the geopolitical
consequences of economic phenomena or as the economic consequences of geopolitical

trends and national power.”83 Melting ice as a result of global warming offers access to

79 Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report
(Cambridge: Arctic Council, 2005), p. 146 (p. 8) <http://www.amap.no/documents/doc/impacts-of-a-
warming-arctic-2004/786> [accessed 29 April 2016] The changing geography of parts of planet earth, as
exemplified in the Arctic, poses a fundamental challenge to large parts of IR research and consequently for
foreign policy in the age of the Anthropocene: How to continue to assume ‘a stable environment as its
background context”, when human agency is “a new "global geophysical force, equal to ‘some of the great
forces of Nature’ in terms of Earth System functioning” (Steffen et al., 2011: 741) and “statist ontologies
and [..] their epistemological binaries of human-nature, inside-outside and subject-object [...]."
(Hammilton, 2016: 2)".

80 Lloyd’s Register, QinetiQ, and University of Strathclyde Glasgow, Global Marine Trends 2030 (London:
Lloyd’s Register Group Limited, 2013), p. 75 (p. 45) <http://www.lr.org/en/marine/projects/global-
marine-trends-2030.aspx> [accessed 12 February 1014].

81 Parag Khanna and Greg Lindsay, ‘Where Will You Live in 2050, Reuters
<http://blogs.reuters.com/great-debate/2013/08/06/where-will-you-live-in-2050/> [accessed 31 July
2014].

82 CNA Military Advisory Board, National Security and the Accelerating Risks of Climate Change (CNA
Military Advisory Board, 31 July 2014), p. 2 <http://www.cna.org/reports/accelerating-risks> [accessed
31 July 2014].

83 Sanjaya Baru, Introduction. Understanding Geo-Economics and Strategy, Assessing the Interplay of
Economic and Political Risk Geo-Economics and Strategy Conference (Manama: IISS, 25.03 2012), pp. 1-
11 (p- 2) <https://www.iiss.org/en/events/geo-economics%20seminars/geo-
economics%20seminars/archive/2012-4152 /a-new-era-of-geo-economics-617d/understanding-geo-
economics-and-strategy-b0f1>; for a further discussion of the concept see: Edward N. Luttwak, ‘From
Geopolitics to Geo-Economics. Logic of Conflict, Grammar of Commerce’, The National Interest, 20 (1990),
17-23.
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so far untapped natural resources. It also opens up the possibility of shorter maritime
trading routes between the Atlantic and the Pacific. Global demand for natural resources
(e.g. oil, gas, and minerals) is expected to increase significantly over the next decades.
Global energy demand is expected to be 50% higher in 2030 compared to today.?* Global
mineral demand could rise by 60% between 2007 and 2050.8> Altogether the Arctic
might hold 22% of the world’s undiscovered oil and gas reserves.8¢ It also has vast
reserves of mineral resources. Most of the additional natural resource demand will come
from emerging economies like China and India. Shorter maritime transit routes to access
and transport these resources via the Northern Sea Route (NSR) and the North-West
Passage (NWP) and at a later stage via the Transpolar Sea Route (TSR) are highly
lucrative for both actors. Likewise, European and North-American countries might be
interested in using these shorter transit passages to export their goods to the world’s
emerging center of economic gravity, i.e. Asia. Analysts expect the shipping distance
between European and Asian port cities to be reduced by up to 40%, resulting not only
in shorter transit time but also reduced CO2 emissions.?” Already today, the region is
integrated into global economic flows, mainly natural resource exports from the region
to world markets.88 Due to growing global demand for these resources and the opening
up of new maritime transit ways a further integration into the global economy is
expected. A growing interdependence between the Arctic and other world regions
increases the reciprocal effects and feedback loops between the region and the rest of
the globe. Consequently, Arctic developments have more and more implications for the

world and vice versa.8®

84 National Intelligence Council, Global Trends 2030. Alternative Worlds (Washington, D.C.: National
Intelligence Council, 2012), p. 160 (p. 34) <http://www.dni.gov/index.php/about/organization/national-
intelligence-council-global-trends> [accessed 30 January 2014].

85 Stephen E. Kesler, Mineral Supply and Demand into the 21st Century, p. 58
<http://pubs.usgs.gov/circ/2007 /1294 /> [accessed 19 March 2014].

86 Bird and others.

87 Miaojia Liu and Jacob Kronbak, ‘The Potential Economic Viability of Using the Northern Sea Route
(NSR) as an Alternative Route between Asia and Europe’, Journal of Transport Geography, 18.3 (2009);
Lars Ingolf Eide, Magnes Eide, and Ovind Endresen, Shipping Across the Arctic Ocean. A Feasible Option in
2030-2050 as a Result of Global Warming? (Hovik: Det Norske Veritas (DNV), 2010), p. 22 (p. 4)
<http://www.lappi.fi/c/document_library/get_file?folderld=1190621&name=DLFE-19482.pdf>
[accessed 8 September 2016].

88 Heininen and Southcott, pp. 67-71.

89  Tom Shanker, ‘Pentagon  Releases Strategy for the Arctic’, 22 November 2013
<http://www.nytimes.com/2013/11/23/world/pentagon-releases-strategy-for-
arctic.html?partner=rss&emc=rss&_r=0> [accessed 23 November 2013].
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Finally, environmental changes resulting in new economic opportunities could trigger
geopolitical risks, both within the Arctic region and on a global scale. Geopolitics
analyzes the “connections between geographic space and power politics. [...] The basic
premise of geopolitical thinking is that power and geography matter in relations
between states.”?? On a regional level the access to and control of natural resources and
maritime choke points could destabilize a so far stable region. The emergence of new
Arctic stakeholders could further strain the fragile regional governance mechanisms put
in place. In addition, climatic changes in the region pose a threat to the physical
infrastructure and human living conditions. The Arctic, however, is also a key
component in global climate change. The melting of Arctic glaciers not only pushes
global warming but also leads to a global sea-level rising. Global warming will lead to
more extreme weather patterns (e.g. prolonged drought and flooding as well as
desertification). Glacial melting will pose an immediate threat to many coastal regions
across the globe, where already today a large part of the world’s population lives. In
both cases Arctic-driven climate change functions as a “threat multiplier”. The impacts of
these processes could serve as catalysts for conflict elsewhere.?! Finally climate change
is closely linked to the question of energy security as the fight against global warming is
directly dependent upon a reduction of COz emissions, which has consequences for the
energy security of nation-states.??

To conclude, the challenges and opportunities arising out of the Arctic’s transformation
are a prime example of the complexity and interdependence of 21st century global

politics.

Second, discussions about how to design complex bureaucracies and improve inter-
bureaucratic coordination have become more important in recent years against the
background of wicked problems, multilevel governance and an ever more complex
becoming state of global affairs.?3

As the dividing lines of domestic and international politics have become blurred

“domestic conditions of international dynamics and international conditions of domestic

90 Tamnes and Offerdal, p. 6.
91 CNA Military Advisory Board, National Security and the Accelerating Risks of Climate Change, p. 2.

92 Marilyn A. Brown and Benjamin K. Sovacool, Climate Change and Global Energy Security (Cambridge,
Massachusetts: MIT Press).
93 Daniel Drezner, Avoiding Trivia. The Role of Strategic Planning in American Foreign Policy (Washington,
D.C.: Brookings Institution Press, 2009).
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dynamics” are emerging. In addition, the boundaries between different issue areas on
the domestic and international level are becoming more porous. Consequently, various
issue areas (e.g. environmental, economic and political affairs) today are more closely
interacting than before and more ministries become engaged in foreign policy.®* This
often results in overlapping bureaucratic interests and responsibilities. Additionally
foreign policy agendas become larger and more diverse without a clear hierarchy of
issues.> This has far reaching consequences for the institutional settings of foreign and
security policy decision-making as it becomes more complex and at the same time more
decentralized.?® As a consequence of this greater organizational segmentation, domestic
bureaucracy management and foreign policy coordination become more pressing and at
the same time more challenging to achieve.”’ It is challenging because each and every
single one of these actors” actions may be rational from the respective ministerial
perspective. From a government perspective, however, it may lead to collective failure.?®
The increasing organizational segmentation also increases the likelihood of bureaucratic
turf wars. Therefore it becomes less likely “that the state will be united when dealing
with foreign governments or that its components will interpret national interests
similarly when negotiating with foreigners.”??

Germany is facing these foreign policy making challenges, t0o.1°0 The increasing
complexity of global affairs, at least in theory, calls for more inter-ministerial
coordination.101

The participation of a growing number of bureaucratic players in German foreign and

security policy, however, challenges inter-ministerial coordination, decision-making

94 Hay, p. 256.

95 Keohane and Nye, p. 22.

96 Lauri Karvonen and Bengt Sundelius, ‘Interdependence and Foreign Policy Management in Sweden and
Finland’, International Studies Quarterly, 34.2 (1990), 211-27 (pp. 211, 221).

97 Karvonen and Sundelius, pp. 213, 221-22; Hill, p. 14.

98 [an Goldin and Mike Mariathasan, The Butterfly Defect. How Globalization Creates Systemic Risks, and
What to Do about It (Princeton, New Jersey: Princeton University Press, 2014), p. 3.

99 Keohane and Nye, p. 29.

100 For an overview of these debates see Messner; Thomas Bagger, ‘Netzwerkpolitik. In einer verdnderten
Welt wachsen dem Auswartigen Dienst neue Aufgaben zu’, Internationale Politik, 2013, 44-50; Thomas
Bagger and Wolfram von Heynitz, ‘Der ,vernetzte Diplomat”. Von Vernetzter Sicherheit zu einer

Jnetzwerkorientierten Aufenpolitik®, Zeitschrift Fiir Aufsen- Und Sicherheitspolitik, 5.1 Supplement
(2012), 49-61.

101 Goldin and Mariathasan, p. 1; Weller, p. 215; Keohane and Nye, p. 29.
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processes and the implementation of policies.1? As the foreign policy competencies are
decentralized (see chapter 1.1.2) the challenge to coordinate various ministries and
subordinated agencies is bigger than in strongly hierarchical organized countries (e.g.
France, China) and their respective foreign and security bureaucracies.193 As realized by
key decision-makers in Germany’s foreign and security establishment, the government’s
bureaucracy seems no longer to be sufficiently in the position to tackle these
challenges.1%4 Therefore foreign minister Steinmeier in 2014 announced a review
process to analyze how to adjust Germany’s foreign policy to a changing international

environment in the 21st century.105

One of the aims of this dissertation is therefore also to analyze the main shortcomings in
the government’s bureaucracy and offer first hints about how to overcome existing
deficits. The analysis of the structures and processes that influence Germany’s Arctic
engagement might thus give a more general insight into how well prepared Germany is

to tackle new, non-traditional security challenges that are multi-dimensional in nature.

Third, this dissertation aims to narrow the widening gap between the academic
discipline of International Relations (IR) (and FPA) on the one side and policy-makers

and the public sphere on the other.1% In times of growing complexity and confusion

102 Bagger; Bagger and von Heynitz; Messner, pp. 16-22; Zegart, p. 5; Allison and Zelikow, pp. 159-60,
179-80; Oppermann and Hése, p. 52.

103 Keohane and Nye, p. 29.

104 Bagger and von Heynitz, pp. 49-61; Bagger, pp. 44-50.

105 Auswartiges Amt, AuBenminister Steinmeier Gibt Startschuss Fiir Diskussionsreihe Prozess ‘Review 2014
- Aufenpolitik Weiter Denken’ (Berlin: Auswartiges Amt, 2014) <http://www.auswaertiges-
amt.de/DE/Infoservice/Presse/Meldungen/2014/140703_Review.html> [accessed 5 September 2016].
106 For a discussion about this growing gap in Germany and the US, see amongst others Carlo Masala,
‘Politikwissenschaft. ~Auf Dem  Rickzug, Die Zeit (Hamburg, 23  February 2017)
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relevanz> [accessed 28 February 2017]; Michael Desch, Rigor over Relevance. The Professionalization of
Political Science and the Marginalization of Security Studies, 2013, p. 1
<http://gwpoliscideptspeakerseries.files.wordpress.com/2013/10/cult_theory_paper-1.pdf>  [accessed
23 April 2014]; Stephen M. Walt, International Affairs and the Public Sphere, 2011
<http://publicsphere.ssrc.org/walt-international-affairs-and-the-public-sphere/> [accessed 14 April
2014]; David A. Lake, ‘Why “isms” Are Evil. Theory, Epistemology, and Academic Sects as Impediments to
Understanding and Progress’, International Studies Quarterly, 55.2 (2011), 465-80 (p. 465); Paul C. Avey
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about the state of international affairs it is even more important that political science
researchers come up with new ideas for policy-makers about how to solve real-world
problems. Likewise, academic work can help the public sphere to make sense of world
affairs. However, there is a growing disconnect between both sides.107

The main reasons for the growing disconnect are well known. In IR, two trends have had
a particular impact on the growing gap. First, in recent years the discipline has become
ever more fragmented along different research traditions as a result of a growing
specialization.19® QObviously there are good reasons to support the development of
different research traditions (e.g. they help to organize and rank the vast amount of
knowledge of social reality).19° The downside, however, is the inevitable ,bypassing [of]
aspects of a complex reality that do not fit neatly within the meta-theoretical or
methodological parameters.“11® This rather narrow and inward-looking approach,
however, not only distracted scholars from studying real-world problems but also
resulted in a growing inability of different schools to interact.l® These trends,

unfortunately, threaten to make academic work less relevant for policy-makers and the

dyn/content/article/2009/04/12/AR2009041202260.html> [accessed 24 April 2014]; Stephen M. Walt,
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_should_you_get_a_phd_and_where_ar> [accessed 14 April 2014]; Michael Desch, If, When, and How Social
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public sphere, who are interested in exactly this complex reality in order to better

understand contemporary global affairs.11?

Second, IR has seen, in recent decades, a shift in scientific inquiry away from theory
testing and refinement towards observation and generalization, called ,technification”
or ,scientification.“113 Today ,a good theory must generalize across cases, events,
incidents and time-frames pursuing parsimony in such a way as to make them usable in
the present as a guide for the future.“1* This benchmark of a theory’s soundness seems
to be the result of a rather ,statistical” or ,,quantitative” worldview of social sciences as
proclaimed by the likes of King, Keohane and Verba.l’> According to Mearsheimer and
Walt, however, ,social science theories are not universal [and] apply only to particular
realms of activity or to specified time periods.“1® According to Eun, this is because
causation in IR varies ,across time and space [and] across different kinds of states and
policymakers. All of this brings into question the notion of prediction and
generalization.“117 By aspiring to achieve the rigor of their natural science counterparts,
“most social scientists have developed a profound aversion to the inherent uncertainty
and contextual specificity that plagues strategic policy formulation [...].“118 Yet as Albert
Einstein put it: “Not everything that can be counted counts, and not everything that
counts can be counted.“119

Young therefore calls for an end of privileging quantitative over qualitative approaches:
,It is time for us to stop being fascinated with numbers for their own sake and to get on

with the job of explaining important political phenomena.“120
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Whilst the ambition to be as rigorous as possible in scientific inquiry is commendable, it
seems rather questionable whether this goal is achieved in IR by becoming more like the
natural sciences. To counter this development it is necessary to overcome the idea that
,real“ science can only be done when it is based on mathematical formulas as well as
focusing solely on methods instead of choosing exactly that way which enables greater

insights and thus generates new knowledge.12!

Obviously, scholars have to find the right balance between scientific (theoretical and
methodological) precision and political as well as societal relevance.?? In recent years,
however, the trend has been moving more towards the goal of rigor in following
narrower questions and more parsimonious theories. This led to a critical imbalance
between both requirements.!? Instead, the integration of different approaches from
different (sub-) disciplines and different levels of analysis can help to solve real-world
problems better than any single theory.'?4 Also academic work in the social sciences has
to be judged not only by its methodological rigor but also by the new insights it can offer,
which then can be used to improve social conditions.'2> According to Desch, ,the best
approach to balancing scholarly rigor with continuing policy relevance is
methodological pluralism, which includes a significant role for qualitative social science,
and a commitment to problem-, rather than method-, driven research agendas.“126 The
only way forward is to create better theoretical models by adapting old paradigms to
new evidence in creating new theoretical models, that are a combination of existing
theoretical approaches and arguments of different schools and methods (some of these

thoughts are further developed in chapter 2.1).127
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1.5 Brief Overview of the Dissertation’s Structure

Based on the main arguments and working assumptions developed in chapter 1.2, this
dissertation is structured as followed: Following a discussion of ontological,
epistemological, and methodological positions the chosen theories and methods are
discussed and the analytical framework is developed (chapter 2). The first case study
then focuses on the issue area of environmental affairs (chapter 3). The second case
study zooms in on the issue area of economic affairs (chapter 4). The third case study
concentrates on the issue area of political affairs (chapter 5). All three case studies
present the main developments in the operational environment, outline how these
developments have been perceived by German ministries and present the key political
interests the ministries deduced from their perceptions. Subsequently, the Arctic Policy
Guidelines decision-making process is analyzed (chapter 6). This is followed by a
comparison and synthesis of the empirical findings of the four previous chapters. The
conclusion focuses on answering the research questions and giving an outlook on

potential future research activities (chapter 7).

1.6 Short Summary of the Empirical Findings

In a nutshell, the following illuminations allow to understand and to explain the
development of Germany’s Arctic engagement. Most notably, they give a compressed

answer to the dissertation’s research questions.

1. In 2013, all relevant ministries - albeit to different degrees - perceived a growing
interdependence between global developments and the Arctic’s transformation on the
one side and their potential impacts on Germany and thus on the respective ministerial
interests. This growing Arctic awareness led to the decision to start the inter-ministerial
Arctic Policy Guidelines formulation process in order to become a more coherent actor

in Arctic affairs that is able to realize its interests.

2. The involved ministries perceived a varying relevance of the different aspects of the

region’s transformation. Two conflicts of interests evolved. The biggest conflict was

Marginalization of Security Studies For a more detailed elaboration on the epistemological implications of
these considerations about the growing gap between academia and policy-makers as well as the public
sphere see chapter 2.1.2.
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between those highlighting the responsibility to protect the pristine Arctic environment
and those that underlined the necessity to become economically active in the region. The
two main ministerial adversaries were the Federal Ministry for the Environment, Nature
Conservation and Nuclear Safety and the Federal Ministry for Economic Affairs and
Energy.

A second conflict emerged over the question whether polar research activities (mainly
executed by the Alfred-Wegener-Institut) had to prove that they were environmentally
sustainable prior to receiving the permission to undertake research activities in the
region. The main ministerial adversaries were the Federal Ministry for the Environment,
Nature Conservation and Nuclear Safety and the Federal Ministry of Education and

Research. These two conflicts dominated the decision-making process.

3. Due to bargaining advantages of the Federal Ministry for Economic Affairs and Energy
over the Federal Ministry for the Environment, Nature Conservation and Nuclear Safety,
the final document focuses stronger on the geo-economic opportunities than on
environmental responsibilities. The Federal Ministry for Economic Affairs and Energy
had two bargaining advantages.

First, with already adopted ministerial policies like the National Resource Strategy and
the National Masterplan Maritime Technologies, the ministry already had developed
explicit Arctic interests and ministerial positions for the bargaining process. In addition,
it had Arctic-related desks at its disposal. The Federal Ministry for the Environment,
Nature Conservation and Nuclear Safety, on the other hand, neither had adopted policy
documents nor had it Arctic-related desks to rely on in the decision-making process,
which probably was a disadvantage.

Second, the Federal Ministry for Economic Affairs and Energy was better able to
highlight the growing direct and short-term vulnerability of the German economy to
global and Arctic processes (the need to ensure secure supply of natural resources to
ensure gross domestic product (GDP) growth via its exports — otherwise the German
economy looses jobs), whilst the Federal Ministry for the Environment, Nature
Conservation and Nuclear Safety remained rather vague regarding the direct and short-
term consequences of growing interdependencies between global and Arctic processes

and Germany (a temperature increase and changing precipitation patterns in Germany).
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2 Analytical Framework

This chapter develops the analytical framework of this dissertation. In a first step,
questions of ontology, epistemology, and methodology are discussed in order to present
the respective positions this dissertation is based upon (chapter 2.1). Derived from the
ontological positions developed above, a call for a multi-causal and multi-dimensional
analysis is made (chapter 2.2). Subsequently, the four chosen theoretical approaches are
discussed (chapter 2.3). In addition, the methodological considerations and chosen
methods are presented (chapter 2.4). Finally, the analytical framework and its case

studies are operationalized (chapter 2.5).

2.1 Ontology, Epistemology, and Methodology

Ontology and epistemology build the framework for theories. Methodology, closely
connected to epistemology, builds the framework for methods. Ontological,
epistemological, and methodological questions are thus closely connected. According to
Furlong and Marsh, they can be categorized in two broad ontological, three

epistemological and three methodological categories.128

Table 1 - Ontology, Epistemology and Methodology12?
Ontology Foundationalism Anti-Foundationalism
Epistemology | Positivism Realism Interpretivism
Methodology | Quantitative Quantitative and | Qualitative Privileged
Privileged Qualitative

This dissertation broadly uses a foundationalist ontology as developed by Furlong and
March. In epistemological terms, it follows a (scientific) realist perspective in line with
Furlong and Marsh'’s as well as Mearsheimer and Walt’s understanding.’3? In doing so,
the aim is to strike a balance between more positivist-influenced epistemological
considerations while also acknowledging the relevance of some elements of a more

interpretivist epistemology. As Keohane has stated, “the social world is not one of

128 paul Furlong and David Marsh, ‘A Skin Not a Sweater. Ontology and Epistemology in Political Science’,
in Theory and Methods in Political Science, ed. by David Marsh and Gerry Stoker, Political Analysis, 3rd edn
(Basingstoke: Palgrave Macmillan, 2010), pp. 184-211 (p. 186).

129 own illustration based on: Furlong and Marsh, p. 186.

130 Mearsheimer and Walt, pp. 432-33; Furlong and Marsh.
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either/or.”131 As a result, in methodological terms, the dissertation is based upon a
pragmatic and pluralist approach that takes into account quantitative and qualitative

approaches.

2.1.1 Ontology

The ontological position is based on four assumptions.

First, the world we are observing comprises of distinct objects and processes “which
possess properties that are independent of the observer/researcher.”3?2 A country’s
geological configuration is an example of a real world that simply exists independently
of any cognitive construction of it. Germany is a resource poor country and therefore
dependent on natural resource imports to keep its economy alive. A country’s
geographic location (e.g. being a landlocked country or a coastal state) is another
example of such an independently existing real world. And a process like global climate
change fundamentally shapes the constitution of countries worldwide - be they low-
lying island states that are threatened to be completely flooded or nations that are
affected by severe droughts. These entities and processes simply exist. In all of these
cases policy-makers have to deal with these situations and their existence cannot be
argued away. Thus there exists a world “independently of our knowledge of it.”133 And
this world is assumed of becoming more complex. The growing complexity is the result
of and manifests itself in a rising global connectivity between social, economic and
ecological systems.!3* As a result, the dividing lines between these issue areas as well as
between domestic and international affairs are becoming increasingly blurred.13> At the

same time, it becomes increasingly diffult, if not impossible, for decision-makers to

131 Robert 0. Keohane, ‘Ideas Part-Way Down’, Review of International Studies, 26.1 Forum on Wendt's
Social Theory on International Relations (2000), 125-30 (p. 126).

132 Furlong and Marsh, p. 190.

133 Furlong and Marsh, p. 190.

134 Thomas Homer-Dixon and others, ‘Synhronous Failure. The Emerging Causal Architecture of Global
Crisis’, Ecology and Society, 20.3 (2015), 1-16.

135 Whether the world has become more complex over the last two decades and seems to become even
more complex is a question that cannot be answered empirically and ultimately. Instead such an
assumption, to a large degree, is the result of a subjective estimation and perception. To a certain degree
this position can be deduced from the realist ontological perspective. But from a certain degree onwards it
is the result of a personal interpretation. As the author perceives the world as becoming more complex he
also pleads for a more complex analytical framework. For a more detailed discussion about the growing
complexity of the world and international affairs see chapter 1.4. Hay, p. 5.

30



anticipate the impact of their actions.13¢ All these aspects are signs of a growing
complexity.

Second, this world is presumed to possess independent causal powers.13” And in parts
these causal powers comprise of unobservable structures and processes.138 As such this
dissertation is based on the idea that the aim of social science is to make causal
statements.13 However, in this context, causes are understood to have influential
instead of deterministic power.140

Third, a more complex world also results in growing interactions between agents and
structures. Consequently, even thought they are distinct, one has to think of agency and
structure not as two opposing forces but instead in terms of a dynamic relationship
between the two in the causation of real-world events and foreign policy outcomes.141
Structure is understood as the context within which things like political events
happen.'#? Often these things are “beyond the immediate control of the actors directly
involved.”143 Agency is understood as political action. It is the “ability or capacity of an
actor to act consciously and, in so doing, to attempt to realize his or her intentions.”144
This understanding of agency is related to the “great man theory”. It claims that
individuals shape policy and ultimately history.14> At the same time “Marx’s truism that
men make history, but not in circumstances of their own choosing”14¢ seems correct. But
through their actions men influence their environment. Consequently, agents influence

and develop their structural conditions. At the same time structures can be agents, too. A

136 Goldin and Mariathasan, pp. 1-25.

137 Jonathan Joseph, ‘Philosophy in International Relations. A Scientific Realist Approach’, Millenium.
Journal of International Studies, 35.2 (2007), 345-59 (p. 346); Furlong and Marsh, p. 190 For a definition
of ‘causal mechanism’ see chapter 2.2.

138 Colin Wight and Jonathan Joseph, ‘Scientific Realism and International Relations’ (Houndmills,
Basingstoke, Hampshire: Palgrave Macmillan, 2010), pp. 1-15 (p. 9); Furlong and Marsh, p. 205.

139 Furlong and Marsh, p. 194.

140 Eun, p. 773.

141 Hay, p. 132; Eun, p. 779; Wight and Joseph, pp. 19-20; The author is aware that ,perspectives on the

question of structure and agency cannot be falsified.” Hay, p. 92 Thus the perspective developed here is
based upon a particular interpretation of the real world.

142 Hay, pp. 94, 101 Of course these definitions are influenced by the author’s ontological position, too.
143 Hay, p. 96.
144 Hay, pp. 94, 101 Of course these definitions are influenced by the author’s ontological position, too. .

145 Thomas Carlyle, ‘On Heroes, Hero Worship, and the Heroic in History’, in On Heroes, Hero Worship, and
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ministry is a bureaucratic structure but also an actor - depending on the context. And
the bureaucrats working in a ministry, acting together, comprise a structure, too.

Thus “while agents do indeed fashion the world they inhabit (agency causes structure),
the context or circumstances in which this occurs affects their ability to do so (structure
constrains or conditions agency).”147 So the structured context in which an actor is
located ultimately influences his ability to act.14® Whilst structural and agential factors
“are ontologically independent, capable of exercising ‘autonomous influences’”14, they
most often act in concert?>® and thus form a dynamic relationship.151 Hence neither
agential nor structural factors and conditions alone can explain a state’s foreign-policy
behavior.152 Instead, structures and agents are recognized as interrelated causes of a
state’s foreign policy decisions and actions.153

To conclude, “the way states behave as they do in world politics mirrors the complex
and dynamic relationships between the (intentions and perceptions of) human decision-
makers and the international environment.’>* Closely linked is the presumption that
states’ foreign policy behavior is the result of structural and agential factors in material
as well as in ideational terms.155 Therefore, ontologically speaking, this dissertation aims
to overcome the structure-agency debate by allocating potential causal status to both
structural and agential factors in the explanation of nation-state behavior.

Fourth, whilst the first point assumes a real world out there independent of the
researcher’s knowledge, it is highly questionable if the world can be perceived in its
‘true’ form. While Hay assumes that “[t]he world does not present itself to us as it really
is”156, it is argued here that the world might in fact appear in its ‘real’ condition, but due
to our limited cognitive abilities and/or personal biases, we are incapable of seeing the
whole picture. What unites both lines of argument is the belief in the existence of real

structures and processes that exist independently of our minds or our knowledge. As

147 Hay, p. 118.
148 Joseph, p. 353; Hay, pp. 89, 116-17, 254.
149 Hay, p. 123.
150 Hay, p. 124.
151 Hay, p. 254.
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Wight and Joseph have stated, “some of these forces may well be unovservable, but
nonetheless real”.157 Consequently from this perspective, there is (or there might be) an
appearance-reality divide, meaning that there are deep structures and processes that
cannot be directly observed.158 This gap is transmitted by perceptions of the identified
reality. It follows that ideas play a crucial role in the analysis and interpretation of
reality. They are the central link between external structures and agents. Whilst
structural factors exist independently of an actor’s interpretation of them (e.g. a
country’s geographic location or geological configuration), it is only by interpreting or
understanding of these factors that outcomes (in this case actor-driven foreign policy
decisions and actions) are affected. It is an actor’s ability to reflect upon structural
forces that contests the idea of structural factors having deterministic power. Instead,
structural factors are understood as having constraining or facilitating power.1> In
addition, ideas bring together domestic and international politics. Thus, the causal
power or influence of the real world’s structural forces is mediated by ideas of this
external environment and by how it is perceived by those who act upon it. Accordingly,
“ideational factors [play a significant role] in the causation of political outcomes.”16? This

position has direct epistemological consequences.

These four ontological positions are the attempt to build a bridge between “views of the
world” that are often seen as rather incompatible. This is particularly true for the first
(existence of a real world independent of the observer) and fourth (this world cannot be
perceived as it really is) position. However, it is only a contradiction in terms at first
glance. One the one side this dissertation is infused with ‘empirical realist’ thought,
which by itself is influenced by positivism, in the sense that a real world out there is
assumed to exist. At the sime time, however, it is also influenced by a constructivist-
inspired consideration, which is more closely linked to interpretivism and according to
which ideational, and thus unobservable, factors have causal power as well.161 Instead of
completely following either a foundationalist or an anti-foundationalist ontology, and

thereby either ignoring material or ideational factors, this dissertation follows an

157 Wight and Joseph, p. 3.
158 Fyurlong and Marsh, p. 194.
159 Furlong and Marsh, p. 205.
160 Hay, p. 166.
161 Furlong and Marsh, p. 190.
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ontology that goes beyond this aritificial dualism.1®2 The absolutism of either a
foundationalist or an anti-foundationalist ontology is rejected in order to get a more
nuanced understanding of the real world out there, perceptions thereof and the social

re-construction of the real world by human agents.

2.1.2 Epistemology

The epistemological position is based on four assumptions.

First, it is deemed possible to “identify ‘real’ or ‘objective’ relations between social
phenomena.”163 Hence, the empirical identification of causal relationships allows to
generate knowledge about the ‘real world’.164

Second, and based on the fourth ontological point, not all these causal relationships,
however, are thought to be directly observable.16> Instead, one can expect “deep
structural relationships between social phenomena which can’t be directly observed,
but which are crucial for any explanation of behavior.”1¢¢ One prominent example is the
concept of perceptions. According “[t]o Hay and March, there may be ‘real’ processes at
work, but the way they affect outcomes is mediated by the discursive construction(s) of
these processes. This argument has both realist and interpretivist elements. There is an
appeal to a real world, but the emphasis is on the discursive construction of that
world.”1¢7 Again, Germany as a resource poor country serves as a good example. The
lack of resources is a fact. And yet it is only when policy-makers feel insecure about this
situation and perceive the German economy to be vulnerable to this situation that they
start to look for a policy solution and act accordingly. Whilst insecurity cannot be
measured directly, it is manifested in policy-makers words and actions.168

It follows, third, that “[t]he unobservable relationships can only be established
indirectly; we can observe other relationships which, our theory tells us, are the result of

those unobservable pre-relationships.”16® Theories are thus a means to bridge the

162 Joseph, p. 351.
163 Furlong and Marsh, p. 186.
164 Wight and Joseph, p. 10.
165 Furlong and Marsh, pp. 186, 192, 204.
166 Furlong and Marsh, p. 192.
167 Furlong and Marsh, pp. 208-9.
168 Mearsheimer and Walt, p. 433.
169 Furlong and Marsh, p. 193.
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appearance-reality divide.1’9 A theory’s core assumptions about unobservable structural
forces and their causal powers help the researcher to spot empirical evidence of a
presumed causal relationship.17?

Fourth, the usefulness of parsimonious and rigid theoretical concepts for understanding,
explaining, and predicting global affairs is questioned due to the ontological assumption
of a world that is becoming more complex. In line with this, Eun, Katzenstein,
Mearsheimer, Sil, Walt and others reject the discipline’s shift towards more
parsimonious theories and the attempt to become more like the natural sciences. As IR
,deals with the largest and most complicated social system*,172 this dissertation follows
the call of numerous scholars for modest theoretical aspirations and an
epistemologically cautious position instead of radical theoretical simplifications.1”3 The
qualitative difference between the social sciences and natural sciences is the fact “that
the former must deal with conscious and reflective subjects, capable of acting differently
under the same stimuli, whereas the units which comprise the latter can be assumed
inanimate, unreflective and hence entirely predictable in response to external stimuli.
Agency injects an inherent indeterminacy and contingency into human affairs for which
there is simply no analogy in the physical sciences.”7* According to Hay,
“[i]ntentionality and reflexivity are complications which the natural sciences do not have
to deal with; molecules do not modify their behavior in the light of the claims scientists
may make about it.”17> This seems to be the major difference. In the natural sciences one
of the “most basic assumption[s] [...] is that the rules of the game do not change with
time”.176 This, however, is not true for social or political systems. Instead they are
“subject to constant reproduction, renewal and transformation. They are [...] culturally,
spatially and historically specific. This is simply not the case for the laws of gravity”177
And against the background of global affairs becoming more complex and unpredictable

- and thus “a world in which the ‘rules of the game” seem to be in a state of near-

170 wight and Joseph, p. 11.

171 Milja Kurki, ‘Critical Realism and Causal Analysis in International Relations’, Millenium. Journal of
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172 Lake, ‘Why “isms” Are Evil. Theory, Epistemology, and Academic Sects as Impediments to
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constant flux"17® - the aim to model social sciences like natural sciences seems
misguided.l’? Thus it is necessary to accept the basic differences between social sciences
and natural sciences. It follows from this last point, that the growing complexity and
interdependence of world affairs call for more complex theoretical models, which also
incorporate insights from different research traditions, theoretical schools and sub-
disciplines. Hence this dissertation follows Hay’s argument that “[i]f we accept that we
live in an interdependent world which does not respect spatial and sectoral divisions of
analytical labour [...] This entails a political analysis which refuses to accept a resolute
division of labour between political science [and thus of domestic politics] and
international relations just as it refuses to accept that it can leave the analysis of
economic variables to economists.”’8 Such an understanding calls for an analytical
eclecticism (see chapter 2.2, page 39).

Finally, the lack of ,straightforward ways to measure many key concepts“8! further
challenges the call for parsimonious theories. In order to offer guidance for
policymakers and societies at large ,,we as a society need all the help we can get. There is
no monopoly of knowledge. And there is no guarantee that any one kind of knowledge
generated and understood within any one epistemology or ontology is always and

everywhere more useful than another.“182

These epistemological assumptions have direct consequences for how the concept of
political analysis is understood. Five considerations drive this dissertation’s analytical
modus operandi.

First, scientific research is assumed to be value-laden and thus not objective in absolute
terms.183 This is because the political analyst is located within the subject of analysis -
the social and political sphere. The analyst cannot escape this sphere.®* As some

knowledge claims cannot be directly observed scientific realism recognizes the

178 Hay, p. 135.
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180 Hay, p. 5.

181 Mearsheimer and Walt, p. 441.

182 pavid A. Lake, ‘Theory Is Dead, Long Live Theory. The End of the Great Debates and the Rise of
Eclecticism in International Relations’, European journal of International Relations, 19.3 (2013), 567-87
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possibility “that the science of any given time can be wrong about its object.”18> Second,
this has clear implications for how certain a researcher might be about the conclusions
drawn from his or her analyses as well as the possibility to generalize the findings.186
Absolute knowledge claims and absolute objectivity seem rather impossible.187
Knowledge is always preliminary and knowledge claims are based upon a researcher’s
interpretation of findings that cannot be objective in absolute terms. Thus, the
researcher’s knowledge is imperfect and - at least to a certain degree — dependent or
influenced by the researcher’s interpretation of the world.’88 Fourth, in order to
maintain objectivity in the analytical process as much as possible it is necessary to be as
explicit about every research step as possible so that the analytical endeavor becomes
comprehensible for the external observer. Fifth, it is important to keep in mind that any
“ontological position, or indeed the relationship between ontology and epistemology”
cannot be proven.!® Instead the researcher “should adopt a position which makes sense

to [himself] and use it consistently, while acknowledging that it is contested.”19°

What all these ontological and epistemological positions unites, is this dissertation’s
credo that the world’s inherent complexity necessitates academics of diverse schools of
thought and different research traditions to join forces in order to get closer to a correct
understanding and explanation of world affairs. At the same time, however, it has to be
acknowledged, that it is an extremely difficult task to arrive at more accurate
understandings and explanations. Whilst academic ambitions should not give up hope to
achieve these tasks, a certain sense of humility is appropriate and necessary in order to

remain credible as a researcher.

2.1.3 Methodology

Based upon the ontological and epistemological positions developed above, this
dissertation follows the call for methodological pluralism and rejects the “absolutism of

deductive and inductive logic.”1°1 Instead it is based on a combination of both tenets.192
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Such a flexible methodological approach seems appropriate as it is argued that
methodologies and methods have to be chosen according to the identified problems a
research project aims to solve and not exclusively according to what is legitimate and
permissible. And in order to answer the various dimensions of the research questions of
this dissertation, the analysis depends on methodological pluralism.1®3 Hence, it follows
a combination of quantitative (e.g. official statistics) and qualitative (e.g. analysis of
official statements) analyses in order to trace the observable and the unobservable parts
of causal mechanisms “associated with the complex interplay between structures and
agents.”19% Via quantitative approaches, directly observable processes (e.g. the
development of the global oil price) can be analyzed. With the help of qualitative
methods, processes that are not directly observable (e.g. the perceptions of the global oil
price’s development) can be scrutinized indirectly (e.g. through the analysis of political
actors words and actions; see third epistemological position).19>

One the one side, an abstract, theoretical, deductive, and empiricist approach might offer
a useful set of correlations and explanations.’®® On the other side, “an inherently
interpretative and creative act of translation is still required to produce something
recognizable as a causal explanation from such correlations”.1? However, “[p]ure
description [...] [as suggested by the supporters of an inductive approach] explains
nothing yet is true to the complexity of reality.”198 To conclude, neither pure explanation
(based on simplistic theoretical models) nor pure understanding (based on thick and
rich description) alone can offer the necessary insights into the relationship between a
more complex world and its influence on foreign policy.1°° These insights, however, are
a necessary precondition to develop solutions for real-world problems that policy-

makers and the public sphere are concerned with (see chapter 1.4, page 23).200

192 Eun, p. 775; Hay, p. 46 This thesis has to be - at least to a certain degree - exploratory and thus
descriptive by nature as there has never been a thorough analysis of Germany’s Arctic engagement (see
chapter 1.4) .
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Thus, a middle way that allows to understand and to explain has to be found. This
premise then calls for a third way, called loose-knit deductive reasoning. This “is a
logical process in which one finds multiple causes using a flexible epistemological and
methodological approach, standing on a rich ontological platform formulated prior to
application of the approach.”201 It proceeds as follows: First, some broad assumptions
about causal mechanisms are generated from the chosen theories. These assumptions,
second, structure and guide the empirical work. This step allows to identify “the real
causes of an observed phenomenon and reconstruct its causal processes in a systemic
and clear manner.“?92 [t also implies that only at the end of the empirical work the
relative power of both factors as well as their complex interplay can be determined.
Finally, the interpretation of the compiled work allows to inductively generate new
causal insights and to formulate additional working assumptions that can form the basis

for future research.

2.2 The Call for a Multi-Causal and Multi-Dimensional Analysis

The first ontological assumption (the world is becoming more complex), the third
ontological assumption (a more complex world results in growing interactions between
structures and agents), and the fourth epistemological assumption (because of the
world’s complexity and the growing complexity of global affairs analytical frameworks
have to take this situation into account and become more complex, too) have significant
implications for the design of this dissertation’s theoretical framework.

Due to the world’s growing complexity, domestic and global affairs have become more
interdependent. At the same time, the boundaries between different issue areas become
more porous (see chapter 2.1.1, page 30). And as a result of the world’s growing
complexity the interaction between structures and agents increases, too. Thus, more
frequently they constitute a dynamic relationship in the causation of real-world events
(see chapter 2.1.1).

Grounded in FPA-based reasoning in general and the Bureaucratic Politics Model (BPM)
in particular, this dissertation’s conceptual thinking is closely linked to three
foundational FPA works and respective arguments: First, Rosenau in ,Pre-theories and

Theories of Foreign Policy” called for a multi-level and multi-causal foreign policy

201 gyn, p. 778.
202 Eun, pp. 777-78.
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analysis that spans from the international to the domestic level.2%3 Second, Snyder,
Bruck and Sapin emphasized in ,Foreign Policy Decision-Making“ to open the black box
state and to focus on the foreign policy decisionmaking process and the actors involved
in the process.?* Finally, Sprout and Sprout in ,The Ecological Perspective on Human
Affairs with Special Refrence to International Relations“ suggested to also take the
psycho milieu of individual decisionmakers or larger groups - the international context
as it is perceived - into account.20>

It follows from Rosenau’s position, that the artificial divisions between structure and
agency as well as between international relations and domestic politics, that most IR-
and FPA- theories and concepts (based on their different analytical focus)?% are
engaged in, need to be overcome. Structural and agential factors both influence foreign
policies and thus international relations.??” Those theories and concepts with an
exclusive focus on structural explanations for nation-state behavior, however, seem not
sufficiently equipped to explain particular foreign policy decisions and actions. Here the
agency factor plays a bigger role, as “[a]ll that occurs between nations and across
nations is grounded in human decision makers acting singly or in groups.”?¢ At the same
time, those approaches focusing exclusively on the actor-dimension seem short-sighted,
too, as policymakers do not operate in a vacuum “with an almost unrestricted menu of
choices, limited only by the scope of their own ambitions.”2%9 Instead they are influenced
by the structure of the international system, too0.219 The close interrelationship and
mutual dependency between human agents and social structures then calls for a

“dynamic synthesis of both factors.”?11 As Eun elaborates “states” external actions occur
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due to existence and gatherings of human policymakers and the structural condition
with which their nations are confronted.”212

And these structural conditions have an international and a domestic dimension.
According to Gourevitch “[i]nternational relations and domestic politics are [...] so
interrelated that they should be analyzed simultaneously.”?13 Putnam’s “logic of two-
level games” follows a similar approach in recognizing “that central decision-makers
strive to reconcile domestic and international imperatives simultaneously.”?1# The
central national foreign policy decision-makers play a particularly important role as
they are directly exposed to both domestic and international pressures. With this focus,
Putnam underlines his comprehension of the state not as a unitary actor but instead as
multiple central decision-makers.21> Brecher critizes both single-country studies and
general systems theory as insufficient to the analysis of foreign policy. To overcome
existing shortcomings he proposes a new approach to the analysis of foreign policy, that
“guide[s] systematic inquiry into cause-effect relations, as well as the search for patterns
of regularity in state behavior [..] in which the interplay of different pressures can be
observed and measured.”?1¢ In line with Rosenau, he assumes that “the foreign policy
system comprises an environment or setting, a group of actors, structures through
which they initiate decisions and respond to challenges, and processes which sustain or
alter the flow of demands and products of the system as a whole [...] It is necessary,
therefore, to explore the content and interrelations of these key variables-environment,
actors, structures, and processes [...] and products of policy or outputs.”?17 Gourevitch
follows Brecher’s argument. While he certainly agrees that the pressures of the
international system have an influence on domestic decision-making he states as well
that these pressures are “unlikely to be fully determining.”?1® Most often there is a

choice on how to respond. This choice needs to be explained. In order to do so, the
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politics, “the struggle among competing responses” have to be analyzed.?1° Here, the link
to Snyder, Bruck, and Sapin’s focus on decision-making officials is obvious. Hudson also
calls for an analysis along different levels in FPA. Regarding the macro-level, she states:
“Systems-level thinking is thus not focused on foreign policy per se, but rather on the
context in which foreign policy is made.”220 She further explains that “variables at lower
levels of abstraction are likely to be more proximate causes of foreign policy
behavior.”?2t Therefore it is important to open the black box of the nation-state, as
foreign policy decision-making is still be done by human agents. By doing so, the
analytical focus then includes not only “the pressures of the international system” (e.g.
the distribution of power among states in the international state system and the
distribution of economic activity and wealth in the international economy) but also
domestic attributes (e.g. patterns of economic dependence and interdependence in
general or natural resource dependency in particular that help to answer the question of
how these pressures have an impact on foreign policy decision-making.?22 What is
important to keep in mind is the assumption, that IR theories and IR-infused concepts
should be included in FPA, as they can add value to the aim of a multi-causal and multi-
level analysis, even though the main focus is on decision-makers. However, and this goes
back to Sprout and Sprout, the idea of a direct influence of structural factors on foreign
policy decision-making is rejected. Instead, human decision-makers have to perceive
external structural factors. And this entails the possibility of misperceptions and
consequently the possibility of irrational human actions.?23 The great uncertainty and
ambiguity decision-makers are confronted with in international affairs then calls into
question the rather idealized assumption of rational calculating decision-makers.??4 In
addition, humans perceive reality differently, a fact that has to be incorporated in
theoretical models. Finally, not only external structural factors but also domestic
developments are perceived by decision-makers and thus influence foreign policy

decision-making. Consequently, foreign policy decisions are often not the most “rational”
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or most optimal decisions, given the country’s interests but some form of

compromise.?2>

Therefore, helpful approaches from various schools of thought focusing on different
levels of analysis have to be integrated into a single analytical framework in order to try
to better understand and explain 215t century foreign policy behavior of nation-states. In
a world as complex as it is, giving potential causal status to structural and agential
factors on the international and domestic level and integrating them in a multi-causal
and multi-dimensional analytical framework is no longer a choice but a necessity.22¢ It is
built on the intellectual stance of a so-called Analytical Eclecticism - ,the only real

alternative to the status quo.“%2”

This scholarship is characterized by three core assumptions. First, it has a pragmatist
ethos in its search for middle-range theoretical explanations that tackle concrete real-
world problems.?28 Second, it rejects parsimonious theoretical explanations and opts for
more complex analytical frameworks in order to more adequately make sense of today’s
complex and messy situations that policy-makers are confronted with. Third, it develops
analytical frameworks that combine different causal mechanisms (operating at different
levels of reality) of different theoretical schools in order to be able to grasp the
complexity of their interactions.??° By doing so, the aim is to generate a “causal
understanding of the interplay between forces typically analyzed by discrete schools.”23°
The attempt to broaden the scope of analysis by bringing various theoretical traditions
into a dialogue is a necessary undertaking in order to strengthen the understanding of
the complexity and messiness of global affairs.“231

In this dissertation, causal mechanisms are hence understood as “all entities — whether

individual actions or choices, social relations or networks, environmental or
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institutional characteristics, specific events or contextual factors, individual cognitive
dispositions or collectively shared ideas and worldviews - that generate immediate
effects through processes that may or may not recur across contexts and that may be,
but often are not, directly observable.”?32 In addition causal mechanisms are assumed of
being an influential instead of a deterministic force, working according to a mechanistic

‘when A, then B’ manner.233

More integrated frameworks, however, face two particular risks. First, they run the risk
of combining theoretical concepts with different ontological and epistemological
positions.?3* Therefore care must be taken to ensure that the respective concepts are
,properly understood and translated before they are brought into an integrated
analytical framework.“?23> Such an endeavor seems possible when the different
explanatory models are divided in multiple segments which then allows them to become
,2abstractly compatible“ with other models” segments.23¢ Second, such a framework
might appear to be too complex - compared to more typical analytical frameworks in
social sciences. However, the ontological position of a complex world (see chapter 2.1.1,
page 30) calls for more complex frameworks in order to be able to address those kinds

of problems that policymakers and the public sphere are interested in.237

2.3 Theoretical Considerations

In IR and FPA a theory is a simplified picture of the “complex reality underlying world
politics.“238 It sharpens the analyst’s focus on particular causal processes and thereby

helps to properly describe, explain, and sometimes even predict real-world events.?3?
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Following the call for a multi-causal and multi-dimensional analysis, this dissertation
combines four theoretical approaches, namely International Order, Complex
Interdependence, Perceptions and the Bureaucratic Politics Model (BPM). These
approaches have been chosen as they shed light on those causal mechanisms this
dissertation is interested to investigate. They are thus particularly well suited to
understand Germany’s Arctic engagement and thereby to answer the dissertation’s
research questions.

The concepts of International Order and Complex Interdependence have been chosen to
describe and analyze the operational environment (or structural setting of international
politics and foreign affairs), the existing interdependencies between the global and
regional (Arctic) level (international dimension) as well as Germany (domestic
dimension). The concept of Perceptions then offers a way to analyze how the affected
ministries have perceived these interdependencies in the decision context. It also makes
possible to deduce their political interests with regard to the Arctic. The identification of
ministerial interests then allows - via the Bureaucratic Politics Model - to analyze the
Arctic Policy Guidelines decision-making process and offer an explanation for the geo-

economic focus of the document.

2.3.1 International Order and Complex Interdependence

The international system, comprising of structures and processes, is changing
fundamentally as the world enters “a new era of connectivity and integration.”240 In
world politics, thus, nation-states and their decision-makers face a new array of shaping
and constraining forces from a highly interdependent international order in the 21st
century.

Whilst foreign policy decisions and actions are taken by conscious and self-determined
human decision-makers, they do not act in a vacuum and thus do not possess an
unlimited list of potential options to act upon.24l Instead their room for manoeuvre is
restricted by certain contextual factors and conditions - both at the international and
the domestic level.?42 By bringing together the theoretical concepts of International

Order and Complex Interdependence, it becomes possible to analyze the international
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system from two different but complementary analytical angles, namely in terms of
structures and processes. In this dissertation’s context, structure is understood as the
international order’s composition, comprising of the three analytical categories
“structure”, “functioning”, and “nature”. It focuses primarily on the distribution of
capabilities among units.?43 Processes are understood as ,the patterns of interaction -
the ways in which the units relate to each other.”?#* It focuses on the interactions
between the international order’s components (regional and functional orders, nation-
states and non-state actors). It also includes the patterns of interaction between global
developments (e.g. climate change and globalization) and the international order. In
addition, it allows to analyze the connections between the global level and the Arctic on
the one side and the domestic situation in Germany on the other. Taken together, this
allows for a comprehensive analysis of the operational environment in the three issues

areas.

To address questions of international order is a central task of many IR theories.24>
What all four major IR paradigms (realism, liberalism, institutionalism, and
constructivism) agree on, is the fact that anarchy is the background condition for the
emergence of any international order.?#¢ However, they disagree about the political
implications of anarchy. Whilst for realists conflict is more likely in an anarchical world,
liberalists (because of international society and international law), institutionalists
(because of international institutions, regimes, treaties and conventions) and
constructivists (because of ideas, identities and interactions) are more optimistic about
the possibility for cooperation.?4’” The three realist core assumptions - groupism
(“Humans face one another mainly as members of groups. Today the most important
human groups are nation-states and the most important source of in-group cohesion is

nationalism.”), egoism (“Self-interest ultimately drives political behavior.”), and power-

243 Deborah L. Hanagan, ‘International Order’, in U.S. Army War College Guide to National Security Issues,
ed. by ]. Boone Jr. Bartholomees, National Security Policy and Strategy, 2, 5th edn (Carlisle: US Army War
College, 2012), pp. 1-433 (p. 123); Keohane and Nye, p. 275.
244 Keohane and Nye, p. 275.
245 For an up-to-date discussion about the current international (dis)order see Carlo Masala,
Weltunordnung. Die Globalen Krisen Und Das Versagen Des Westens (Miinchen: C.H. Beck, 2016).
246 International Politics. Enduring Concepts and Contemporary Issues, ed. by Robert J. Art and Robert
Jervis, 12th edn (Boston, Massachusetts: Pearson, 2014).
247 Hanagan, pp. 125-31.
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centrism (Power is the fundamental feature of politics.”)?4® — however, are identified in
this dissertation as the most fundamental characteristics of nation-state behaviour.
Therefore the dissertation broadly follows the realist assumptions about international
order, according to which a state’s capacity to act is strongly influenced by the
international structure and domestic power resources. Yet, at the same time, it is
assumed that these assumptions cannot entirely explain the international order or
nation-state behaviour. Obviously, and in contrast to realist reasoning, states are not
unitary actors, they are not the only actors in international politics, and the international
order is not the exclusive driving force of a state’s foreign policy.?4° Instead, to make
sense of current affairs, it is necessary to incorporate elements of the various other
theoretical paradigms.2>0

The term ‘international order’, as understood in the context of this dissertation,
comprises of three analytical categories, namely ,the structure, functioning and nature
of the international political system.”?>1 Structure is understood as ,the distribution of
power among states, functioning as “the ‘rules of the game’ that delineate how states act
toward each other,” and nature as ‘content or character’.”?52 The international order
comprises of three levels: the global level, the regional level and the national level. The
global level is understood as “the total web of relationships among all actors.”2>3 The
regional level focuses on a geographically defined region, and “represents an
intermediate level.”25% The national level is a single state.2>> In addition, functional
orders exist and, increasingly, non-state actors shape the international order, too. To
sum up, the international order is composed of overlapping, mutually interdependent

and interacting regional and functional partial orders, nation states and non-state actors.

248 William C. Wolforth, ‘Realism and Foreign Policy’, in Foreign Policy. Theories. Actors. Cases, ed. by Steve
Smith, Amelia Hadfield, and Tim Dunne, 2nd edn (Oxford: Oxford University Press, 2012), pp. 35-53 (p.
36).

249 Walter Carlsnaes, ‘Actors, Structures, and Foreign Policy Analysis’, in Foreign Policy. Theories. Actors.
Cases, ed. by Steve Smith, Amelia Hadfield, and Tim Dunne, 2nd edn (Oxford: Oxford University Press,
2012), pp. 113-29 (p. 117).

250 Hanagan, p. 132.

251 Hanagan, p. 123 These three analytical categories are applied to the international and the regional
level.

252 Hanagan, p. 124.
253 Brecher, The Foreign Policy System of Isarel. Setting, Images, Process, p. 5.
254 Brecher, The Foreign Policy System of Isarel. Setting, Images, Process, p. 6.

255 Nation-states are still considered of playing the most important role in constraining and shaping the
international order. However they do no longer play an exclusive role.
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The concept of ‘complex interdependence’, developed by Keohane and Nye and inspired
by liberal-institutionalist thought, suits well as an additional analytical angle as it also
focuses on national power in the context of growing global interdependencies. The term
‘complex interdependence’ “refers to situations characterized by reciprocal effects
among countries or among actors in different countries”2%6 as well as among networks of
interdependence at multicontinental distances in environmental, economic, and military
affairs.2>” As a result of globalization, the world in environmental, economic, political,
and security affairs is “more tightly linked than ever before, and the connections are
more complex.”?°8 Following Goldin and Mariathasan, globalization is here understood
as “the process driven by and resulting in increased cross-border flows of goods,
services, money, people, information, technology, and culture. These flows are
multidimensional, and the number of connections between them is unprecedentedly
large and growing exponentially.”2>9 This definition has been chosen for two reasons.
First, it connects well with the argument made, that the world and global affairs are
becoming increasingly complex (see chapter 2.1.1, page 30). Second, the focus on
increasing multidimensional cross-border flows can be linked to the assumption of an
increasing blurring line between international and domestic affairs (see chapter 2.1.1,
page 30).

The increasing connectivity deepens interdependencies and as a result of this deepening
the web of connections (interdependencies) becomes more complex.2¢? Based on Goldin
and Mariathasan’s definition, complexity is understood as ,phenomena generated by
interacting parts, all of whose causal connections are not easily discernible, [and] whose

behaviour over time exhibits disorder and behaves unpredictably or chaotically.“261

It is against the background of this increasing complex interdependence that the concept

of power is widened. It is no longer understood exclusively as coming “out of the barrel

256 Keohane and Nye, p. 7.

257 Keohane and Nye, pp. 225, 227-28.

258 Goldin and Mariathasan, p. 1; Keohane and Nye, p. 9.

259 Goldin and Mariathasan, p. 10 No common definition of globalization exists. For a brief overview on
discussions about globalization and international relations see ; lan Clark, Globalization and International

Relations (Oxford: Oxford University Press, 19991); Ian Clark, ‘Beyond the Great Divide. Globalization and
the Theory of International Relations’, Review of International Studies, 24.4 (1998), 479-98.

260 Goldin and Mariathasan, pp. 4, 23.
261 Goldin and Mariathasan, pp. 19, 21.
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of a gun.”?62 Instead, a growing interdependence between states as well as between
states and global developments (and vice versa) enhances the risk of asymmetric
vulnerabilities on both sides.?63 These vulnerabilities are measured in “sensitivity” and
“vulnerability”. Sensitivity is captured as “costly effects of cross-border flows on
societies and governments, within an unchanged framework of basic policies.“?64
Vulnerability is grasped as an ,actor’s liability to suffer costs imposed by external events
even after policies have been altered.“265> Via these two categories it is possible to
analyze the process-related interdependencies between the global level and the Arctic
(international dimension) on the one side and Germany (domestic dimension) on the
other.?6¢ This gives a comprehensive overview of the decision context in the three
defined issue areas (environmental, economic and political affairs) in which the federal
ministries shaped Germany’s Arctic engagement. The main idea is that in an
interdependent world the effects of interaction are consequential, meaning they are
costly.267 Changes in one actor’s constitution can have implications for another actor’s
condition.?6® At the same time, it is important to highlight that these implications most
often impact domestic affairs of a state. Thus under circumstances in which the actions
of global or regional actors influence another state’s domestic affairs, this state then
reacts to these external pressures. Sensitivity and vulnerability “can be caused by real
flows or by perceptions of potential flows.”269 This is a particularly important
consideration, as “[v]ulnerability can only be distinguished from sensitivity if there is an
actor, or agent, that reacts to a set of flows: only then can one distinguish vulnerability
from sensitivity.”27% Thus a key analytical task in this regard is to investigate how actors

perceive their power and interests to be affected by the constraints and opportunities in

262 Keohane and Nye, p. xxxii.
263 Keohane and Nye, p. xxxii.
264 Keohane and Nye, p. 232.
265 Keohane and Nye, p. 233 An interesting complementary reading on vulnerability is Taleb’s discussion
of the concept of antifragility; Nassim Nicholas Taleb, Antifragile. Things That Gain from Disorder (London:
Penguin Group, 2012).
266 Obviously, these process-related interdependencies have an impact on the structure of the
international order, too.
267 Keohane and Nye, p. 232.
268 Hill, p. 175.
269 Keohane and Nye, pp. 232-33 This is an important ontological consideration as the structure-oriented
theoretical approach of Complex Interdependence ‘takes into account human agency’ (Keohane and Nye,
p. 233).
270 Keohane and Nye, p. 233.
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the operational environment.?2’! Consequently, structural and agential factors, domestic
and international drivers, and the interactions between both levels have to be thought
and analyzed together.272

On this basis, it becomes evident that “perceptions matter”. How they shape political

interests and policy positions of decision-makers will be shown in the next section.

2.3.2 Perceptions and Interests

The operational environment?73 does not directly impact on the foreign policy decision-
making process. Instead, the effects of the decision context have to be perceived, filtered,
or downloaded by those domestic players who act on behalf of their bureaucracies.?’4
Only after decision-makers2’> have taken notice of a situation and its constraining and
shaping opportunities they can define their particular interests and forge a foreign
policy as a reaction to these sources.?’¢ So policy-makers “do not respond to the
“objective” facts of the situation, whatever that may mean, but to their “image” of the
situation. It is what [they] think the world is like, not what it is really like, that
determines [...] [their] behavior.”277 It is interesting to see that this insight is accepted
not only by academics but also by policy practitioners.278

Jervis, therefore, argues that “it is often impossible to explain crucial decisions and

policies without reference to the decision makers” beliefs about the world and their

271 Keohane and Nye, p. 275.

272 Keohane and Nye, p. 275.

273 For a definition of the operational environment, see page 52.

274 Brecher, The Foreign Policy System of Isarel. Setting, Images, Process; Snyder, Bruck, and Sapin; Sprout
and Sprout, The Ecological Perspective on Human Affairs. With Special Reference to International Politics;
Harold Sprout and Margaret Sprout, An Ecological Paradigm for the Study of International Politics,
Research Monograph, 30 (Princeton, New Jersey: Center of International Studies, 1968); Harold Sprout
and Margaret Sprout, ‘Environmental Factors in the Study of International Politics’, in International
Politics and Foreign Policy, ed. by James Rosenau (New York: Free Press, 1969), pp. 41-56; Keohane and
Nye, p. 249.

275 In this dissertation ministerial bureaucrats below the level of the minister are also understood as
decision-makers as they interact with domestic and international counterparts and partly have the
authority to decide and to act on behalf of their respective ministry.

276 Hill, p. 174; Eun, p. 772.

277 Kenneth E. Boulding, ‘National Images and International Systems’, The Journal of Conflict Resolution,
3.2 (1959),120-31 (pp. 120-21).

278 Javier Solana, Grave New World (Prague and New York: Project Syndicate, 25 September 2014)
<http://www.project-syndicate.org/commentary/javier-solana-urges-the-world-s-traditional-and-
emerging-powers-to-unite-to-confront-shared-challenges> [accessed 26 September 2014].
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image of others.”?’° Thus, besides of structural factors, ideational factors are understood
of having causal influence, too.

Instead of rationalist approaches, according to which decision-makers most often are
able to correctly perceive the “objective” world, the academic work on perceptions is
strongly influenced by the cognitive approach, rooted in political psychology, and the
underlying idea that the human mind has only limited capacities to process information
about an inherently complex world. Cognitive approaches conclude that decision-
makers use mental “short cuts” and act within a “bounded rationality” - even when they
think they act rational, they do so on a limited understanding of the true nature of the
world.?89 This implies the possibility of misperceptions of the “real world”.

No commonly shared definition of perceptions exists. Perceptions, in the broadest sense,
are understood as “the process of apprehending by means of the senses and recognizing
and interpreting what is processed.”?8! This dissertation basically follows Jervis’ logic
who defines perceptions as ,the decision-makers” beliefs about the world and their
images of others.“?82 And yet the dissertation’s analytical focus is on collective
perceptions, understood as the aggregated perceptions of ministries, instead of those of
individual decision-makers. Thus this dissertation is more influenced by the basic
assumption that perceptions are “beliefs about the world and their images of others”
than by the focus on single actors (for a more detailed discussion about this point, see
page 54).

Key to the theoretical development in FPA of the relationship between the operational
environment, perceptions thereof, and the decision-making process is the work of

Brecher, Snyder et al. as well as Sprout and Sprout.?83 All of them claim that instead of

279 Jervis, p. 28.

280 Jerel A. Rosati, ‘The Power of Human Cognition in the Study of World Politics’, International Studies
Review, 2.3 (2000), 45-75 (pp. 45, 49-52); Levy, p. 9; Jerel A. Rosati and Colleen E. Miller, Political
Psychology, Cognition, and Foreign Policy Analysis, The International Studies Encyclopedia (International
Studies Association, 2010), p. 3
<http://www.isacompendium.com/public/tocnode?id=g9781444336597_yr2015_chunk_g97814443365

9716_ss1-10> [accessed 4 February 2017].

281 Janice Gross Stein, Threat Perception in International Relations, 2013, p. 55 (p. 2)
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Sprout and Sprout, An Ecological Paradigm for the Study of International Politics; Sprout and Sprout,
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the objective reality of the decision context, decision-maker attitudes and images thereof
influence state behavior. Thus, there is a difference between the objective nature of the
operational environment and decision-makers perceptions of it - the psychological
environment. With reference to international politics, the concept of perceptions has
been developed first by Sprout and Sprout, who identified human decision-makers as
the central interface between international relations and domestic politics.?8* They
elaborated on the distinction between the “operational environment”, defined as the
objective reality, and the “psychological environment”, described as “subjective and
under the influence of a myriad of perceptual biases and cognitive stimuli.”28> According
to Sprout and Sprout, decisions are taken primarily on the basis of the “psychological
environment”, as decision-makers rely “on perceptions as a guide, rather than any cold
weighing of objective facts.”?8¢ As a consequence, “foreign policy decisions are most
often not the most “rational” or most optimal decisions, given the country’s interests.”287
Brecher follows the distinction between the operational and the psychological
environment. He defines the operational environment as “the setting in which foreign
policy decisions are taken.”?88 In addition the operational environment is sought to
comprise of “two general types of variables, external and internal.”289 The external part
“refers to conditions and relationships which exist beyond the territorial boundaries of
states.”?90 This part composes of a global, a regional and a bilateral level. Whilst an
analysis of the setting is important it might be even more relevant to analyze the images
of decision-makers: “Perception of reality might not correspond with reality, but the
perceptions held by elites may be much more formative of foreign policy than objective
measures of the operational environment.”?°1 Thus the decision context shapes “the
results or outcomes of decisions directly but influences the choices among policy

options [...] only as it is filtered through the images of decision-makers.”292

284 Hyam Gold, ‘Foreign Policy Decision-Making and the Environment. The Claims of Snyder, Brecher, and
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Closely linked to the assumption that the operational environment has to be perceived
in order to shape foreign policy is this dissertaion’s understanding that based on
perceptions of the operational environment concrete policy interests are developed by
the perceiving decision-makers.??3 Only after the “definition of a situation” and the

“constructed national interest” a concrete foreign policy is developed.?94

Figure 1 - The Perceptions-Foreign Policy-Link

Operational Psychological Foreign Policy

Environment Environment

Structural Perceptions of Decision or

Factors the Operational Action
Environment

To sum up, perceptions matter. Yet, whilst this dissertation broadly follows the above
discussed propositions, they are complemented by two important considerations.

First, what Snyder et al.,, Sprout and Sprout, and Brecher seem to assume, is a rather
linear and direct relationship between perceptions of the operational environment and
foreign policy decisions or actions. This dissertation, however, follows the assumption
that perceptions only indirectly influence foreign policy. Whilst a direct relationship
seems plausible in cases where there is only one key decision-maker2°> or where all
participating actors in the decision unit perceive the operational environment in an
identical manner, the same relationship becomes implausible when perceptions within a
decision group diverge. In these cases, perceptions will still affect the policy positions

taken by single decision makers. But these single positions, in order to become the

293 Dpavid Patrick Houghton, ‘Reinvigorating the Study of Foreign Policy Decision-Making. Toward a
Constructivist Approach’, Foreign Policy Analysis, 2007.3 (2007), 24-45 (pp. 29, 31).

294 Jutta Weldes, ‘Constructing National Interests’, European Journal of International Relations, 2.3 (1996),
275-318 (p. 280); Snyder, Bruck, and Sapin; Houghton, p. 37; Levy, p. 7.

295 Many cognitive approaches have been developed in the 1970s, at a time when foreign policy was much
more centralized compared to today. In addition most of these approaches have been developed in the US,
where the President traditionally plays an above-average role in foreign policy decision-making,
compared to other countries. Two prominent examples of cognitive approaches analyzing US decision-
makers are: Ole R. Holsti, ‘Cognitive Dynamics and Images of the Enemy. Dulles and Russia’, in Image and
Reality in World Politics, ed. by R. Axelrod (New York: Columbia Press, 1967), pp. 16-39; S. G. Walker,
‘Cognitive Maps and International Realities. Henry Kissinger’s Operational Code and the Vietnam War’,
Journal of Conflict Resolution, 21 (1977), 129-68 Today, such an assumption of a centralized decision-
making process with one central decision-maker makes less sense against the background of growing
ministerial independence in foreign policy, as has been elaborated in chapter 1.4.
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government’s position, have to be fought for in a bureaucratic bargaining game. Thus,
perceptions no longer directly influence decision-making outcomes. It is therefore
necessary to integrate the concept of perceptions (operational environment and
psychological environment) with the BPM into an integrated analytical framework.

Second, Brecher, Snyder et al. and Sprout and Sprout as well as other cognitive
approaches like George’s “operational code”, Axelrod’s “cognitive mapping”, or
Wohlstetter’s “information processing” largely focus on the perceptions of single
decision-makers, or in other words, of individual persons. Aggregated ministerial
perceptions only play a minor role.?°® This dissertation, however, analyzes the
perceptions of bureaucracies, in this case German federal ministries.?°” Obviously
ministerial perceptions are the result of the aggregation of perceptions of individual
bureaucrats working in a ministry. But these bureaucrats are assumed to be heavily
socialized by the ministry they are working in. According to Scharpf, “the departmental
identity of actors shapes their “selective perception” [...].”298 Against this background,
institutions are understood as “provid[ing] moral or cognitive templates for
interpretation and action. The individual is seen as an entity deeply imbricated in a
world of institutions [...] which provide the filters for interpretation [...].”2°° Hence, in
this dissertation the shaping role of ministerial perceptions on ministerial policy
positions is understood to be bigger than the personal perceptions of individual
bureaucrats. To recur to the structure-agency debate (see chapter 2.1.1, page 31) the
former beats the latter in terms of perceptions” influence on ministerial policy positions.
However, the dissertation equally acknowledges that institutions can only have an
influence on political outcomes through the actions of their bureaucrats..3%0 In focusing

on federal ministries, this dissertation follows a new institutionalist assumption which

296 Brecher, The Foreign Policy System of Isarel. Setting, Images, Process; Snyder, Bruck, and Sapin; Sprout
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is, for instance rooted in actor-centered institutionalism3?!, according to which
institutions are central actors in political decision-making processes and “structure a
nation’s response to new challenges.”302 According to Allison and Zelikow,
“governments perceive problems through organizational sensors.”393 Thus individual
bureaucrats are understood as agents of an institution and their perceptions are to a
large degree influenced by the institutions they are working in (for a more detailed
discussion of this aspect, see chapter 2.3.3.1, page 59).3%4 Based on these ministry-
influenced perceptions bureaucrats try to influence the inter-ministerial decision-
making process according to the interests of the respective ministry.

In following this second consideration about the importance of ministerial perceptions,
Jervis’ definition of perceptions is slightly modified. Ministerial perceptions are defined
as the ministries” beliefs about the world and their images of others. These ministerial
perceptions have to be analyzed in order to infer the political and bureaucratic interests
of the various ministries involved in the decision-making process. Only after the
identification of the respective ministerial interests the actual bargaining process
between the ministries that led to the publication of the Arctic Policy Guidelines can be
analyzed. In order to do so, the BPM is applied to analyze the Arctic Policy Guidelines

formulation process

2.3.3 Bureaucratic Politics

What seems evident is that perceptions of the operational environment do not directly
impact on national foreign policy-making. Instead they are filtered by the bureaucracy
and then influence ministerial interests and the respective bargaining processes.
Consequently, environmental perceptions are more important in influencing the initial
policy positions of bureaucratic actors, prior to their bargaining games, instead of

directly influencing decision outcomes.395

301 Scharpf.

302 Hall and Taylor, p. 9; Stephen Bell, Institutionalism: Old and New, 2002, p. 16 (pp. 1, 7)
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304 In this case bureaucrats are actors but at the same time they are part of a ministerial structure. To

make things even more complicated a ministry is not only a structure in which agents or bureaucrats
work but it is an agent, too, when it interacts with other ministries.

305 Gold, p. 584.
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The Bureaucratic Politics Model (BPM) is one of the most frequently used concepts in
social science in general and in FPA in particular.3% Its main focus lies on the
interactions of various bureaucratic actors in the design of a state’s foreign policy.
Contrary to IR theories that treat the state as a unitary actor with a coherent set of
interests, the BPM acknowledges the state’s incoherence in political interests, decisions
and actions - due to the multifaceted character of foreign policy (see chapter 1.1.1 and
1.1.2).

Consequently, foreign policy problems often overlap and influence each other. Foreign
policy making is not a linear approach. Instead, government behavior is a collage of
various and partly conflicting decisions and actions (e.g. authorizing action by a
department, giving a speech, the phrasing of a cable or the publication of a ministerial
document).397 In order “[t]o explain why a particular formal governmental decision was
made, or why one pattern of governmental behavior emerged, it is necessary to identify
the games and players, to display the coalitions, bargains, and compromises, and to

convey some feel for the confusion.”308

The BPM differs in two important aspects from basic assumptions of many IR theories.

First, the BPM conceptualizes the nation state and the national government in foreign
and security policy not as a unified actor that reacts in a rational way to international
opportunities and challenges.3%° Instead it is assumed that the government consists of
various bureaucratic organizations and individual political actors acting in the name of
an institution.310 These organizations are defined as “groups of individual human
members assembled in regular ways, and established structures and procedures
dividing and specializing labor, to perform a mission or achieve an objective.”311 Among
them responsibility for particular tasks is split along their respective areas of

responsibility - even though almost no policy issue can be exclusively assigned to only

306 Jerel A. Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in
Perspective’, World Politics, 33.2 (1981), 234-52 (p. 235).
307 Allison and Zelikow, p. 257.
308 Allison and Zelikow, pp. 256-57.
309 Thomas Jager, Kai Oppermann, and Alexander Siedschlag, ‘Biirokratie- Und Organisationstheoretische
Analysen Der Sicherheitspolitik. Vom 11. September Zum Irakkrieg’, in Methoden Der
Sicherheitspolitischen Analyse (Wiesbaden: VS Verlag fiir Sozialwissenschaften, 2006), pp. 109-38 (p. 107).
310 Allison and Halperin, p. 42; Morton H. Halperin, Bureaucratic Politics and Foreign Policy (Washington,
D.C.: Brookings Institution Press, 1974), pp. 311-12; Allison and Zelikow, p. 143; Hudson, Foreign Policy
Analysis. Classic and Contemporary Theory, p. 75.
311 Allison and Zelikow, pp. 144-45.
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one organization or ministry.312 As tasks are divided, power is shared. The transfer of
power to different organizations results in a lack of unified power for the single central
authority, in this case the head of government.313 As the bureaucratic players (in this
case ministries) can act to a large degree independently on their particular policy issues,
overall policy coherence is undermined and the foreign policy behavior sometimes
seems rather irrational.31* This is due to diverging policy preferences and interests on
the one side and the challenges to effectively coordinate these multiple actors on the
other. Each organization (i.e. ministry) has different interests and is mainly concerned
with those aspects of a policy issue that affects the organization’s interests.31> In order
to counter the departmentalization of a state’s policy response, the government has to
coordinate the various organizational decisions and actions. Organizations, however,
prefer policy stands that ensure political autonomy over extensive inter-ministerial
coordination and cooperation.316

To sum up, the “[flactored problems and fractionated power are two edges of the same
sword. Factoring permits more specialized attention to particular facets of problems.”317
However, most policy issues do not fall into the exclusive competence of only one
organization (see the discussions about the “Principle of Chancellor policy guidelines”
and the “Principle of ministerial autonomy”, page 4).318 And the greater the number of
actors involved in a decision-making process, the more complicated becomes the
coordination of these actors, thereby negatively affecting the coherence and

comprehensiveness of foreign policy actions.

Second, the BPM rejects parsimonious theoretical models that offer simplified
explanations for nation-state behavior whilst missing the more peculiar and context-

dependent factors that led to specific actions.31? Still, “it is possible to identify a number

312 Allison and Zelikow, pp. 143, 166.
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of relevant factors, and, in many cases, analysts can acquire enough information about
these factors to offer explanations and analyze the future.”320

Three paradigms have been identified as being particularly relvant for the analysis of
bureaucratic politics: the “Stand-Sit” Proposition, the “Bargaining” Proposition, and the
“Resultant” Proposition.3?1 The “Stand-Sit” Proposition represents the structure of the
decision-making process: “numerous individuals and organizations, with varying
interests, are involved for any single issue, without the predominance of any
participant.”322 The “Bargaining” Proposition and the “Resultant” Proposition refer to
the decision-making process: “the decision is formulated through bargaining and
compromise, and considerable slippage occurs during implementation.”323 Hence,
decisions and actions often are a result around the lowest common denominator,
instead of the most logical or rational position.3?* Thus by focusing on the decision-
making structure as well as the decision-making process the BPM both describes and

explains a state’s foreign policy behavior.325

2.3.3.1 The “Stand-Sit” Proposition

The “Stand-Sit” Proposition is composed of two assumptions. First, individual
bureaucrats” interests are heavily influenced by the organizational interests of the
bureaucracy (in this case a ministry) they are working in. Second, in inter-ministerial

bargaining games bureaucrats aim to protect their ministry’s core interests.

320 Allison and Zelikow, p. 305 This call for more complex theoretical approaches and the rejection of
parsimonious theoretical models is in line with Sil and Katzenstein’s call for an analytical eclecticism (see
chapter 2.2).

321 paradigms are defined as ‘a systematic statement of the basic assumptions, concepts, and propositions
employed by a school of analysis [..] Weaker than a satisfactory theoretical model, these paradigms
nevertheless represent an important step in that direction from looser, implicit conceptual models.’
(Merton, 1968, in: Allison and Zelikow, 1999, pp. 23-24) Robert Merton, Social Theory and Social Structure
(New York: The Free Press, 1968), pp. 69-72; Allison and Zelikow, pp. 23-24.

322 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
238.

323 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’,
pp- 238, 249.

324 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
237; Allison and Zelikow, p. 294; Allison and Halperin, pp. 53-54.

325 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’,
pp- 238, 249.
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Thus, a ministerial bureaucrat’s policy position (“stand”) is driven in most instances by
the position in government (“sit”) thus the ministry he or she is working in. It can be
summarized as “where you stand depends on where you sit”.326

The reason for a bureaucrat’s self-identification with the interests of the organization he
is working in is a phenomenon called role socialization, meaning “the process by which
an individual’'s behavior and attitudes change when he or she becomes the
spokesperson for a particular institution.”327 This process is driven by an insitution’s
organizational culture, which is defined as “a set of beliefs the members of an
organization hold about their organization.”328 It “shape[s] the behavior of individuals
within the organization in ways that conform with informal as well as formal norms.”32°
Whilst being initially “imposed on the individual by the exercise of authority over him;
[...] to a large extent the values gradually become ‘internalized’ and are incorporated
into the psychology and attitudes of the individual participant.”330 Thereby, the
bureaucrat “acquires an attachment or loyalty to the organization that automatically [...]
guarantees that his decisions will be consistent with the organization objectives.”331

And even in cases when bureaucratic actors do not personally support a policy position
and thus do not internalize it, they might adopt the position nevertheless in order to
protect and enforce their respective ministerial position against the position of a
bureaucratic representative of another ministry.332

Historical Institutionalism has been influenced by this understanding of the relationship
between organizations and bureaucrats. Institutions are understood as “provid[ing]

moral or cognitive templates for interpretation and action. The individual is seen as an

326 Allison and Zelikow, p. 307.

327 Douglas T. Stuart, ‘Foreign-Policy Decision-Making’, in The Oxford Handbook of International Relations,
ed. by Christian Reus Smit and Duncan Snidal (Oxford: Oxford University Press, 2008), pp. 576-93 (p. 584)
In this context ‘spokesperson’ is understood as representative and not as a press officer.

328 Allison and Zelikow, p. 153.

329 Allison and Zelikow, p. 145.

330 Herbert Simon, Administrative Behavior. A Study of Decision-Making Processes in Administrative
Organizations, 4th edition (New York: Free Press, 1997), p. 278.
331 Simon, p. 278.

332 Morton H. Halperin, ‘Why Bureaucrats Play Games’, Foreign Policy, 2.Spring (1971), 70-90 (p. 73);
Morton H. Halperin, Priscilla Clapp, and Arnold Kanter, Bureaucratic Politics and Foreign Policy
(Washington, D.C.: Brookings Institution Press, 2006), p. 61; Auswartiges Amt, Selbsteinschdtzung. Ist Der
Héhere Auswirtige Dienst Das Richtige Fiir Mich? (Berlin: Auswartiges Amt, 2017), p. 1
<http://www.auswaertiges-
amt.de/cae/servlet/contentblob/373716/publicationFile/134001/Selbsteinschaetzung.pdf> [accessed 2
February 2017] During the selection process of the German Federal Foreign Office, applicants are
explicitly asked whether they could stand in for a policy position which they are not personally convinced
of.
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entity deeply imbricated in a world of institutions [...] which provide the filters for
interpretation [...].”333 Consequently, “[t]he values and objectives that guide individual
decisions in organizations are largely the organizational objectives [...].”33* This is why
an actor’s policy preference can be predicted from his position in government.33> Thus,
an organizational culture has an impact on the design and implementation of foreign

policy.336

Generally speaking there are three main interests of organizations which bureaucrats
aim to protect: the retention of the organization’s essence, the protection of areas of
responsibility, and the ability to maintain an autonomous actorness.33” Closely
connected to the last interest, are two additional rationales: to safeguard budget and
staff (an organization’s capabilitlies), and the ability to maintain the staff’s motivation
and morale.338

First, an organizational essence is “the view held by the dominant group in the
organization of what the missions and capabilities should be.”33° Thus, the
organizational essence define’s the bureaucracy’s self-image, identity and mission.340
These features, according to Peters, are mainly developed from within the
organization.3*! And they are extremely important for the organization’s viability.
Without “focus and vision, an organization may not develop the special skill set needed
to possess influence within the bureaucracy, and it may also lose its ability to instill
morale in its members.”342 Two aspects are important with regard to the influence of an
organization’s essence on the definition of its interests: First, an organization prefers

those policies that increase its importance, influence and relevance. Second, an

333 Hall and Taylor, p. 8.

334 Simon, p. 278.

335 Kevin Marsh, ‘Obama’s Surge. A Bureaucratic Politics Analysis of the Decision to Order a Troop Surge
in the Afghanistan War’, Foreign Policy Analysis, 10.3 (2014), 265-88 (p. 269).

336 Drezner, ‘Ideas, Bureaucratic Politics, and the Crafting of Foreign Policy’, pp. 735-36.

337 Halperin, Clapp, and Kanter, pp. 25-27, 38-40; Brummer, Die Innenpolitik Der Aufenpolitik. Die Grofe
Koalition, ‘Governmental Politics’ und Auslandseinsdtze Der Bundeswehr, p. 45.

338 Brummer, Die Innenpolitik Der Auflenpolitik. Die Grofde Koalition, ‘Governmental Politics’ und
Auslandseinsdtze Der Bundeswehr, p. 45; Halperin, Clapp, and Kanter, pp. 25-27, 38-40.

339 Halperin, Clapp, and Kanter, p. 27.

340 Brummer, Die Innenpolitik Der Auflenpolitik. Die Grofde Koalition, ‘Governmental Politics’ und
Auslandseinsdtze Der Bundeswehr, p. 45.

341 Guy B. Peters, The Politics of Bureaucracy. An Introduction to Comparative Public Administration, 6th
Edition (London and New York: Routledge, 2010), p. 152.

342 Hudson, Foreign Policy Analysis. Classic and Contemporary Theory, p. 76.
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organization is mainly engaged in preserving those capabilities that are seen as critical
for the realization of its main policies or governmental tasks. As a consequence, an
organization will fight mainly those policies that might result in a loss of tasks that then
could endanger the organization’s essence.343

Second, with regard to the protection of areas of responsibility, two points have to be
kept in mind. First, most organizations have an exclusive area of responsibility - even
though the lines between different issue areas as well as between domestic and
international affairs are increasingly blurred (see 2.1.1, page 30). Thus, they have
particular roles and missions.34* Consequently, an organization’s main goal is to protect
its own turf - “the substantive and skill domains in which the organization believes it
has a primary claim to influence and expertise within the national bureaucracy.”34
Therefore, one of the main organizational goals is to avoid a loss of exclusive
competencies. This is especially the case when it is about areas that touch upon an
organization’s essence. In other cases, when the issue at hand is less central to an
organization’s core interest bureaucratic competition is less likely.34¢ Second,
organizations tend to act imperialistically, according to Allison and Zelikow understood
as the attempt to extend its area of responsibility, when it is in line with the
organization’s essence and the deduced organizational interests.3*” According to Holden,
“[b]Jureaucratic imperialism seems pre-eminently a matter of inter-agency conflict in
which two or more agencies try to assert permanent control over the same jurisdiction,
or in which one agency actually seeks to take over another agency as well as the
jurisdiction of that agency.”348

Autonomy is the third main organizational interest. It is understood as an organization’s
independent mandate on financial and human resources as well as the rather
independent design and implementation of policies.34° Autonomy reduces - even though

organizational overlaps are inescapable - the necessity to cooperate and to coordinate

343 Brummer, Die Innenpolitik Der Auflenpolitik. Die Grofde Koalition, ‘Governmental Politics’ und
Auslandseinsdtze Der Bundeswehr, p. 45; Halperin, Clapp, and Kanter, pp. 38-40.

344 Halperin, Clapp, and Kanter, p. 40.

345 Hudson, Foreign Policy Analysis. Classic and Contemporary Theory, p. 78.

346 peters, pp. 24, 46; Halperin, Clapp, and Kanter, p. 214.

347 Allison and Zelikow, p. 181; Hudson, Foreign Policy Analysis. Classic and Contemporary Theory, p. 78.

348 Matthew Jr. Holden, ‘Imperialism in Bureaucracy’, American Political Science Review, 60.4 (1966), 943-
51 (p. 943).

349 Halperin, Clapp, and Kanter, p. 51; Peters, p. 214.
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with other bureaucratic actors and rivals.3%® In case of overlapping areas of
responsibility or undefined competencies regarding policy measures between
bureaucracies, each organization favours the option that allows for a maximum of
autonomy in pursuing the organization’s respective interest. Thus, autonomy is not
negotiatable.351 In reality this often leads to a lack of coordination of policies.3>2

Fourth, resources in terms of budget and staff are an important indicator of an
organization’s power vis-a-vis other bureaucracies. The larger the budget of an
institution “and the larger the scope of its expertise and turf, the more likely that the
organization will have veto power over other organizations in interagency working
groups.”353

Fifth, a core organizational interest is to maintain the motivation and morale of its staff.
Three aspects are of particular relevance. First, in order to strengthen morale and
motivation, bureaucrats have to believe that their work makes a difference and serves
the national interest. Second, the organization’s work has to be acknowledged by others.
Third, the organization’s significance has to be maintained vis-a vis other organization’s

significance.354

2.3.3.2 The “Bargaining” Proposition

Bargaining is the main characteristic of a decision-making process when conflicting
organizational interests of the involved bureaucratic actors emerge. Such a development
is not unusual as “internal political conflicts over roles and missions arise constantly
within the government.”3>> The reasons for this are twofold. First, “[n]Jo preponderant
individual or organization exists [..] Therefore for any single issue, no participant
involved is dominant [in absolute terms].”3>¢ As “foreign policy institutions rarely have
monopoly control over an issue [they have to] cooperate with each other in order to

implement policy.”357 Second, an overarching governmental ideology, strategy or

350 James Wilson, Bureaucracy. What Government Agencies Do and Why They Do It (New York: Basic Books,
1989), p. 183.

351 wilson, p. 192.

352 Halperin, Clapp, and Kanter, pp. 52-53.

353 Hudson, Foreign Policy Analysis. Classic and Contemporary Theory, p. 79.

354 Halperin, Clapp, and Kanter, pp. 56-57.

355 Halperin, Clapp, and Kanter, p. 40.

356 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
237.

357 Drezner, ‘Ideas, Bureaucratic Politics, and the Crafting of Foreign Policy’, p. 735.
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philosophy that could offer guidance when areas of responsibility between
organizations are diffuse, overlapping and the respective organizational interests are
contradictory is often lacking. As a result, bureaucratic or ministerial “ideologies, rather
than integrating the activities of government, tend to fragment government and render
it in a set of competing, or at least not cooperating, fiefdoms.”358 There are two main
factors that shape the bargaining process: different organizational interests and unequal

power potentials.

Different Organizational Interests

As elaborated above most bureaucrats act in the name of “a department or agency along
with the interests and constituencies their organization serves. Because their
preferences and beliefs are related to the different organizations they represent, their
analyses yield conflicting recommendations.”3>® Consequently, governmental actors aim
to protect and to promote their organizational interests and their organizational courses
of action against those of other organizations. The moves of these actors “are thus to be
explained in terms of bargaining among players with separate and unequal power over
particular pieces and with separable objectives in distinguishable subgames.”3¢0 This
bargaining can be best understood as pulling and hauling between actors.3¢! It includes
political manoeuvres such as coalition building3¢? or logrolling363, resulting in a final

decision reflecting a compromise between all involved actors.364

Unequal Power Potentials

In addition to different organizational interests, organizations also possess unequal
power potentials in a bargaining process. Bargaining power is understood as “effective
influence on government decisions and actions.”3¢> The power position is influenced by

international and domestic developments (for a detailed discussion about the influence

358 peters, p. 210.

359 Allison and Zelikow, p. 256.
360 Allison and Zelikow, p. 295.
361 Allison and Zelikow, p. 255.

362 ‘Coalition building is an important element of pulling and hauling [...] Coalitions are the natural result

of actors attempting to use maneuvers to achieve their desired results.” (Marsh, 2014, p. 267).
363 ‘Logrolling refers to political quid pro quos where actors exchange favors or promises to secure
support for a policy.” (Marsh, 2014, p. 267).
364 Marsh, p. 267.
365 Allison and Zelikow, p. 300; Juliet Kaarbo, ‘Power Politics in Foreign Policy. The Influence of
Bureaucratic Minorities’, European Journal of International Relations, 4.1 (1998), 67-97 (pp. 74-77).
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of international aspects on organizational power, see chapter 2.3.3.4, page 66). Four
domestic aspects of power are of particular relevance: advantages of an actor in
decision-making processes, the ability and the willingness to use these advantages, the
perception of these advantages by the other bureaucratic actors involved in the
decision-making process and the structure of the bargaining process.36°

First, an actor’s bargaining advantages stem from two sources. First, an actor generates
power from his position in government. This includes formal competencies and
decision-making authority. Allison and Zelikow speak of “formal authority and
responsibility (stemming from positions).”3¢7 Second, besides of these more structural
factors, an actor generates power from agential sources, too. These include expert
knowledge, the ability to control information or access to influential actors that he can
convince of his policy position.3¢8 Second, an actor must be able and willing to use these
advantages in a bargaining process. Third, as with all perceptions, in order to have an
actual impact these bargaining advantages have to be recognized by others. Fourth, the
bargaining process comprises of institutionalized action channels. These channels are
defined as “regularized means of taking governmental action on a specific kind of
issue.”369 They determine the main actors in the decision-making process. An actor’s
relevance is deduced a) from his position in government and b) the relevance his
institution plays for the policy issue at hand. Action channels also determine which actor
at which stage enters the decision-making process. Thus not all actors are involved in
every stage of the process.370 The importance of action channels in the bureaucratic
decision-making process can be summarized as follows: “Where participants sit in
relation to channels of action strongly biases what kind of issues come to seem
important to them and on which they are likely to take a stand and get involved.”37! The
main motivation of all actors involved in the “bargaining games” is the protection and
realization of their respective organizational interests as the bargaining process takes

place.372 The action channels and the bargaining games are regulated by the rules of the

366 Allison and Zelikow, p. 300.
367 Allison and Zelikow, p. 300.
368 Allison and Zelikow, p. 300.
369 Allison and Zelikow, p. 300.
370 Allison and Zelikow, pp. 300-301.
371 Halperin, Clapp, and Kanter, p. 94.
372 Allison and Zelikow, p. 255.
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game.3”3 Rules of the game include a country’s constitution, a government’s rules of
internal procedure or the respective national political culture. In addition, they include
formal and informal rules. Altogether these factors determine the different positions the
actors take, the power the respective position fills in, and the ability to access the “action
channel”. They furthermore define the respective leadership role of an institution in a
particular decision-making process and what kind of role other institutions play in that
process. Thus, not all involved actors are on an equal standing in a decision-making
process. This has consequences for the respective power position of the various actors
and on the final result of the decision-making process. Even though “rules” define the
scope of action they do not indicate the result of the decision-making process.374 As
outlined by Halperin, “the rules do not dominate the process, although, to the extent that
they structure the game, they do make a difference. This still leaves considerable room
for participants to maneuver.”?”> Thus a government’s decision is not based on a

rational decision but the result of “the pulling and hauling that is politics”.376

2.3.3.3 The “Resultant” Proposition

Due to the diverging policy preferences and unequal power relations of the involved
actors, the final decision of a bargaining process mostly reflects a political resultant
instead of the most logical or rational position.3”7 This decision is the result of the
“pulling and hauling” among the various participants as they attempt to advance their
concepts of personal, group, organizational, and national interests.”378 It is political “in
the sense that the activity from which decisions and actions emerge is best characterized
as bargaining along regularized channels among individual members of government.”37°
It is a resultant “in the sense that what happens is not chosen as a solution to a problem
but rather results from compromise, conflict, and confusion of officials with diverse

interests and unequal influence.”®8 In the end this leads to a compromise of

373 Allison and Zelikow, p. 302; Halperin, Clapp, and Kanter, pp. 105-18.

374 Halperin, Clapp, and Kanter, pp. 105-18; Allison and Zelikow, pp. 302-3.
375 Halperin, Clapp, and Kanter, p. 118.

376 Allison and Zelikow, p. 255.

377 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
237; Allison and Zelikow, p. 294; Allison and Halperin, pp. 53-54.

378 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
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governmental behavior that none of the actors anticipated or preferred at the beginning
of the decision-making process.381 Thus a government’s final decision mostly is not the
result of a coherent and consistent calculus of strategic interests but the outcome of
pulling and hauling of various bureaucrats who often differ about the definition of a

national interest and act according to their organizational and personal interests.382

Figure 2 - The Bureaucratic Politics Model (BPM)

“Stand-Sit” “Bargaining” “Resultant”
Proposition Proposition Proposition
Selection of Courses : Governmental : Result of Decision-
of Action by Decision-Making Making Context
Decision-Makers Context

2.3.3.4 The Impact of International Developments on Bureaucratic Politics

As outlined in the ontological discussion (chapter 2.1.1), domestic and international
factors shape foreign policy decision-making processes. Thus, bureaucratic bargaining
does not take place in a vacuum. Instead it is influenced by the operational environment
- international developments that take place outside the respective nation state but are
perceived by national decision makers to have an influence on the country’s domestic
situation. Hence “[t]he influence of one nation’s actions on another result from the
actions” impact on the stands, or on the power of players in decision or action games in
the other nation.”383 Along these lines, “it is not that actions of other nations do not
matter, but rather they matter if and when they influence domestic struggles”.38* To sum
up, actions taken by one nation “can affect the stands players (in another nation) take,
and thereby affect decisions and actions”.38> In order to influence the actions of nation A,
the other nations” (nation B) actions have to be reported to the decision-makers in

nation A by the respective foreign office and intelligence agencies.38¢ These reports then

381 Allison and Halperin, pp. 70-71.
382 Allison and Halperin, pp. 53, 57.
383 Allison and Halperin, p. 57.
384 Allison and Halperin, p. 58.
385 Allison and Halperin, p. 59.
386 Allison and Halperin, p. 59.
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might influence the perceptions and standings of officials in a particular decision-
making process and thus influence the decision outcome of nation A.

Against this background, the operational environment shapes two important aspects of
the decision-making process. First, it determines the participants and “whose images
count.”38” Second, it influences the structure of the decision unit and thus “affects the

selection and formation of images.”388

What seems evident based on the dissertation’s theoretical assumptions, is that there
exists a clear link of causal mechanisms (in this case perceptions and bureaucratic
politics) between the decision context (in this case the operational environment) and
political decisions and actions (in this case the Arctic Policy Guidelines). This logic
follows Rosati according to whom ,[i]t is through the interaction of context, structure,

participants, and process that a decision outcome is produced.38°

Based on these theoretical considerations it is possible to design a multi-causal and
multi-dimensional analytical framework that links the operational environment,
perceptions thereof and resulting interests, bureaucratic politics as well as foreign
policy decisions or actions. This framework is based on the assumption that in order to
understand the nature of the decision-making process and to explain subsequent foreign
policy decisions or actions, it is imperative to take into consideration the operational
environment’s influence on the perceptions and interests of the participants within the
bargaining and decision-making process (for a more detailed discussion of the analytical

framework, see chapter 2.5).390

387 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
248.

388 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
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390 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
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Figure 3 - The Relationship between External Factors, Perceptions, Bureaucratic Politics, and

Foreign Policy
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2.3.4 Applying Analytical Eclecticism

Whilst the theoretical concepts of International Order and Complex Interdependence
enable the researcher to analyze and understand the decision context, the perceptions
approach and the BPM help to explain the bargaining and formulation process of the
Arctic Policy Guidelines. Whilst the former two are structure-oriented IR concepts, the
latter two are agent-centered FPA approaches. It will be shown below how these
theoretical concepts and their respective causal mechanisms can be connected based on

their respective ontological and epistemological tenets.

In ontological and epistemological terms, Complex Interdependence and International
Order aim to explain foreign policy behavior of nation-states by structural causes (focus
on structures and processes) in the first place.3°1 However, Keohane and Nye, the
founding fathers of the concept of Complex Interdependence, have in retrospect also
acknowledged their failure to focus on agents and “to theorize about domestic politics of
interest formation [by individual actors].”3°2 Thus, in order to ameliorate this limitation,
they have called for an integrated analysis of international and domestic factors: “[W]e
have paid too little attention to how a combination of domestic and international
processes shapes preferences.”??? Therefore they suggest “to concentrate now on the
interplay between the constraints and opportunities of the international system,

including both its structure and its process, and the perceptions of interests held by

391 Keohane and Nye, p. 271.
392 Keohane and Nye, p. 271.
393 Keohane and Nye, p. 281.
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influential actors within states.”3%* Their focus on the role of national decision-makers’
perceptions in the process of domestic interest formation processes then paves the

epistemological way for a combination of explanation and understanding.

In ontological and epistemological terms the BPM aims to explain foreign policy
behavior of nation-states primarily by focusing on agential factors (actors” perceptions
and interests). At the same time, however, representatives of the BPM approach
acknowledge, however, that actors do not act in a vacuum. Instead, decision-making
groups - and a nation’s foreign policy behavior - are also influenced by structural forces
of the operational environment.3°> Thus, in order to arrive at richer explanations of
nation-state behavior, structural forces and their influence on policy-making have to be

understood as well.

To sum up, the concepts of International Order and Complex Interdependence as well as
the BPM approach and the concept of Perceptions aim to explain nation-state behavior
from their respective ontological perspectives - with a view on either structural or
agential factors. However, they also acknowledge the necessity to incorporate the
respective other perspective in the analysis. In epistemological terms, all approaches
assume the possibility to explain - via causal mechanisms - nation-state behavior by
either structural or agential factors. At the same time, they also call for the necessity to
understand the shaping power of the respective other factor (structure or agency) on
nation-state foreign policy behavior. In so doing all concepts can be subsumed under a
foundationalist ontology (see chapter 2.1.1, page 30) and a scientific realist
epistemology (see chapter 2.1.2, page 34). Moreover, these ontological and
epistemological positions call for a methodological pluralism (see chapter 2.1.3, page
37). To conclude, the chosen theoretical approaches are ideally suited to be combined

into a single analytical framework.

394 Keohane and Nye, p. 281.
395 Rosati, ‘Developing a Systematic Decision-Making Framework. Bureaucratic Politics in Perspective’, p.
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2.4 Considerations About Methods

In terms of research strategies or methods, this dissertation, based on the previous
ontological, epistemological, and methodological considerations (see chapter 2.1, page
29), combines several methods - a single case study, process tracing and structured,

focused comparison.

2.4.1 Single-Case Study

The dissertation follows a single-case (embedded) research design, also known as a
single in-depth case study, consisting of several sub-cases.3%¢ Case study analysis is
understood as the detailed analysis of a “phenomenon, or an event, chosen,
conceptualized and analyzed empirically as a manifestation of a broader class of
phenomena or events.”3°7 Here the bargaining process prior to the adoption and
publication of Germany’s Arctic Policy Guidelines is understood as an example or
phenomenon of a broader class of phenomena, namely of foreign policy decision-
making. The process as well as the context (domestic and international) in which the
process took place shall be analyzed in detail in order to be able to understand the
context conditions and to explain the final outcome of the process. An in-depth case
study approach seems appropriate for four reasons. First, as outlined before no
comprehensive analysis of Germany’s Arctic engagement exists so far (see chapter 1.3,
page 14). Thus, this analysis represents a unique or crucial case study.3?® Second, the
BPM’s explanatory power shall be tested. As the concept to explain foreign policy
decision-making processes already exists, this dissertation seeks to test its underlying
propositions.3?° Third, to a certain degree, this case study also represents a revelatory
case, as the dissertation’s author was able to attend semi-official inter-ministerial Arctic
gatherings as well as semi-public Arctic conferences organized by federal government

representatives or with their participation.#%® The author’s privileged access to the

396 Alexander L. George and Andrew Bennett, Case Studies and Theory Development in the Social Sciences
(Cambridge, Massachusetts: MIT Press, 2004), p. 18; Robert K. Yin, Case Study Research. Design and
Methods, 4th edn (Los Angeles: Sage Publications, 2009), pp. 46-47.
397 Pascal Vennesson, ‘Case Studies and Process Tracing. Theories and Practices’, in Approaches and
Methodologies in the Social Sciences. A Pluralist Perspective, ed. by Donatella Della Porta and Michael
Keating (Cambridge: Cambridge University Press, 2008), p. 382 (p. 226); George and Bennett, p. 5.
398 Yin, p. 47; George and Bennett, p. 33.
399 Yin, p. 47; George and Bennett, p. 115.
400 yin, p. 48.
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broader decision-making process and to the crucial decision makers within the
ministerial bureaucracies allowed for important and helpful insights into bureaucratic
bargaining and decision-making processes that are otherwise difficult to gain. It was
mainly because of these insights that it became possible to plausibly interpret the other
empirical findings. Fourth, to better understand a complex topic, it is necessary to go
into a detailed and in-depth analysis of a single case or a small number of phenomena.#01
The newly acquired knowledge is of particular relevance as it can be used to refine or
further develop existing theories by generating new hypotheses - one of the most

important academic tasks in IR and FPA.#402

Against the background of the dissertation’s research questions the aim in applying a
case study analysis is twofold. First, the accuracy of the chosen theoretical concepts shall
be tested.#93 By doing so it is also possible to more specifically define the scope
conditions that activated the causal mechanism.4%4 Second, the in-depth analysis might
allow as well to develop further the chosen existing theoretical models. Based on newly
acquired insights and knowledge, new generalizations or hypotheses can be inductively
generated. These hypotheses then shed light on some broader tendencies, form the basis
for future research and can be used to develop and formulate more general theoretical

models.405

2.4.2 Process Tracing

Perceptions and bureaucratic politics are assumed to be the main explanatory factors

for the particular development of Germany’s Arctic engagement. Two analytic strategies

401 Bent Flyvbjerg, ‘Five Misunderstandings About Case Study Research’, Qualitative Inquiry, 12.2 (2006),
219-45 (p. 219).

402 Vennesson, p. 226; Brecher, ‘International Studies in the Twentieth Century and Beyond. Flawed
Dichotomoies, Synthesis, Cumulation. ISA Presidential Address’, pp. 213, 216-17; Eun, p. 728;
Mearsheimer and Walt, p. 429.

403 George and Bennett, p. 115; Flyvbjerg, p. 229.

404 George and Bennett, p. 21.

405 George and Bennett, pp. 20, 111; Vennesson, pp. 226-27; Flyvbjerg, pp. 226, 229, 236; Andrew Bennett
and Jeffrey T. Checkel, Process Tracing. From Philosophical Roots to Best Practices (School for International
Studies: Simon Fraser University, 2012), p. 48 (p- 10)
<http://www.sfu.ca/content/dam/sfu/internationalstudies/documents/swp/WP21.pdf> [accessed 29
April 2014]; Andrew Bennett and Jeffrey T. Checkel, ‘Process Tracing. A Bayesian Perspective’, in The
Oxford Handbook of Political Methdology, ed. by Janet M. Steffensmeier, Henry E. Brady, and Collier
(Oxford: Oxford University Press, 2008), p. 896 (p. 704); Andrew Bennett and Colin Elman, ‘Case Study
Methods’, in The Oxford Handbook of International Relations, ed. by Christian Reus-Smit and Duncan Snidal
(Oxford: Oxford University Press, 2008), p. 772 (pp. 503-4).
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are applied to allow the testing and refinement of the employed theoretical models. Via
pattern matching the empirical findings are compared to the theoretically predicted
ones.*¢ Explanation building helps to interpret the empirical against the background of
the existing and chosen theoretical models in order to subsequently - in an inductive
way - refine the models.#7 Both strategies rely on a process-tracing approach,
understood as ,a procedure for identifying steps in a causal process leading to the
outcome of a given dependent variable of a particular case in a particular historical
context.”498 According to Bennett and Checkel it is “a key technique for capturing causal
mechanisms in action.“4%° It allows to “trace the links between possible causes and
observed outcomes” for both a deductive and an inductive reasoning.#19 Thus it allows
to test hypothesized causal mechanisms and to assess a theory’s explanatory power by
“identifying the causal chain(s) that link the independent and dependent variables.”#11 In
addition, it renders possible to uncover additional causal chains that then form the basis
of inductively generated new hypotheses that can refine or advance existing theories.412
This means that a researcher can “explore both the causal ‘what’ and the causal
‘how’”.413 This important stance is linked to Brecher’s claim that FPA has two
interrelated goals, namely ,to explain the sources of decision, that is, the pressures
flowing from the real and perceived environments leading to a choice among policy
options [and] to explain the outcomes of decision, that is, the consequences of choice,

both for the particular issue and for the foreign policy system as a whole.“414

2.4.3 Structured, Focused Comparison

In order to guide the analysis and to allow for a comparison and generalization of
empirical findings, a structured, focused comparison approach is applied. According to

George and Bennett, “[tlhe method [..] is structured in that the researcher writes

406 yin, p. 136.

407 Yin, pp. 141, 143-44.

408 yennesson, p. 231.

409 Bennett and Checkel, Process Tracing. From Philosophical Roots to Best Practices, p. 12 For a definition
of ‘causal mechanism’ see chapter 2.2.

410 George and Bennett, pp. 6-7.

411 Bennett and Checkel, Process Tracing. From Philosophical Roots to Best Practices, p. 5; Vennesson, p.
231.

412 Bennett and Checkel, ‘Process Tracing. A Bayesian Perspective’, p. 704.
413 Yennesson, p. 232.
414 Brecher, The Foreign Policy System of Isarel. Setting, Images, Process, pp. 14-15.
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general questions that reflect the research objective and that these questions are asked
of each case under study to guide and standardize data collection, thereby making
systematic comparison and cumulation of the findings of the cases possible. The method
is ‘focused’ in that it deals only with certain aspects of the historical cases examined.“41>

A structured focused comparison helps to avoid that process-tracing becomes a mere
descriptive exercise. By focusing only on certain aspects of a phenomenon that are key
in explaining a causal mechanism and by structuring the analytical framework to ensure
comparability of cases, the researcher’s focus is artificially but consciously confined.
This allows to avoid an “everything matters” approach to case study analysis which is of

particular relevance in a multi-causal and multi-dimensional analysis.#16

The combination of methods follows the arguments of George and Bennett who claim
that “there is a growing consensus that the strongest means of drawing inferences from
case studies is the use of a combination of within-case analysis and cross-case

comparisons within a single study or research program.“17

2.4.4 The Application of the Chosen Methods to the Four Analytical Steps

In line with the multi-causal and multi-dimensional analytical framework, the case study
consists of four sections:

In the first part, based on the method of structured, focused comparison, the operational
environment in the three issue areas of environmental, economic and political affairs is
analyzed. The analytical focus lies on the structural (see the theoretical discussions on
International Order) and process-related (see the theoretical discussion on Complex
Interdependence, both in chapter 2.3.1, page 45) characteristics of the global, regional
and functional orders as well as their interdependencies with Germany’s domestic
situation.

In the second part, the ministerial perceptions of the operational environment are
analyzed and compared in a structured and focused way. Here the analytical focus lies
on how the German ministries perceive the structural and process-related
characteristics of the global, regional, and functional orders as well as their interactions

with Germany.

415 George and Bennett, p. 67.
416 yennesson, p. 235; Eun, pp. 777-78.

417 George and Bennett, p. 18.
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The perceptions are identified, categorized and analyzed according to various
narratives. Narratives are understood as cognitive frameworks for interpretation and
understanding of real world events.#1® They structure our understanding by offering
particular stories. As a matter of fact, narratives are highly selective and focus only on
particular aspects of a perceived reality. By simplifying a complex reality some other
aspects are ignored.*’® Consequently, narratives are not primarily about truth,
objectivity, or reality, but first and foremost about giving meaning to political actions.*20
Thus, it is “through narrativ[es] that we [...] make sense of the world.”4?! And they
influence not only how we see the world and political events but they also shape our
political behavior as we react to what we perceive.#?2 Hence narratives play a
particularly important role in the policymaking process: “security narratives help to
establish a discursive connection between the articulation of a country’s national
interests, the identification of specific security threats to these interests and how
potential risks to the broader international environment are understood.”#23 By so doing
they also empower some bureaucratic ators over others and thereby have the power to
enable and constrain particular paths for political action in an inter-ministerial
bargaining process.**

Narratives present stories that are structured along a time component and a problem or

exception component.#2> The time component allows to make sense of the current

418 Molly Patterson and Kristen Monroe, ‘Narrative in Political Science’, Annual Review of Political Science,
1 (1998), 315-31 (p. 321).

419 Roberto Franzosi, ‘Narrative Analysis. Or Why (and How) Sociologists Should Be Interested in
Narrative’, Annual Review of Sociology, 1998, 24, 517-54; Elana Wilson Rowe and Helge Blakkisrud, ‘A
New Kind of Arctic Power? Russia’s Policy Discourses and Diplomatic Practices in the Circumpolar North’,
Geopolitics, 19.1 (2014), 66-85 (p. 70).

420 Thomas E. Ricks, Narratives Are About ‘Meaning’, Not Truth (Washington, D.C.: Foreign Policy, 3
December 2015) <http://foreignpolicy.com/2015/12/03/narratives-are-about-meaning-not-truth/>
[accessed 26 September 2016]; Jelena Subotic, ‘Narrative, Ontological Security, and Foreign Policy
Change’, Foreign Policy Analysis, 2014.0 (2014), 1-18 (p. 4).

421 Margaret R. Somers, ‘The Narrative Constitution of Identity. A Relational and Network Approach’,
Theory and Society, 1994, 605-49 (p. 606).

422 patterson and Monroe, p. 321.

423 Alexandra Homolar, ‘Rebels without a Conscience. The Evolution of the Rogue States Narrative in US
Security Policy’, European Journal of International Relations, 17.4 (2010), 705-27 (p. 706).

424 Homolar, pp. 706-7.

425 patterson and Monroe, pp. 316, 320-21; Corinne Squire, Molly Andrews, and Maria Tamboukou,
‘Introduction. What Is Narrative Research?, in Doing Narrative Research, ed. by Molly Andrews, Corinne
Squire, and Maria Tamboukou (Los Angeles: Sage Publications, 2008), pp. 1-26 (p. 11); Jan Wilkens,
Maren Hofius, and Antje Wiener, ““A Meaningful World Among Others”. Contending Narrations of
Legitimate Orders’ (presented at the Peregrine Lunchtime Talk Series, Cambridge, 2016), pp. 1-17 (pp. 8,
10, 13) <https://www.wiso.uni-hamburg.de /fachbereich-
sowi/professuren/wiener/dokumente/publiclectures/Icil2016wienerwilkenshofius.pdf> [accessed 14
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situation by chronologically ordering events from the past to the present and into the
future.*26 The problem or exception component further allows to identify a particular
problem or uncommon situation that calls for an intervention by actors in order to
change the status quo.*?” Hence, the time and the problem component’s function is to
enable agents to frame a story about what should or needs to be done, in order to
achieve a more appropriate (or less problematic) situation.#?®¢ To conclude, “the link
between intention and execution is always rendered in narrative form. [...] and [i]n this
way storytelling becomes a prerequisite of action.”42?

The analytical focus lies on how current events and situations are linked to past
processes as well as on what should be done to achieve a preferred end-state in the
future.

In the third part, based on their respective perceptions, the ministries” political interests
are deduced. The analysis focuses on explicit and implicit policy options the respective
ministries advocate against the background of the perceived structural and process-
related characteristics of the global, regional and functional orders as well as their
interactions with Germany.

In the fourth part, the bargaining and decision-making process prior to the publication
of Germany’s Arctic policy guidelines is analyzed. A process-tracing approach was
chosen to analyze the actual decision-making process. Three analytical steps help to
structure and focus the process tracing. First, all relevant actors that take part in the
decision-making process are identified. Second, the ministerial preferences of the
involved actors are identified. Third, the relative influence of participating actors on the

intra-governmental bargaining and decision-making process is analyzed.*3°

By tracking the interactions between a) developments in the operational
environment/decision context, b) ministerial perceptions thereof, c) ministerial

interests, and d) the inter-ministerial bargaining process prior to the Arctic Policy

January 2017]; Andrew R. Hom, ‘Time, Narrative, and IR Theory’ (presented at the 6th ECPR General
Conference, University of Iceland, 2011), pPp- 1-24 (pp- 5-6)
<https://ecpr.eu/filestore/paperproposal /0ff1d1f2-7f7d-4b0f-a278-a4a0b7966562.pdf> [accessed 14
January 2017].

426 patterson and Monroe, pp. 316, 319-20; Wilkens, Hofius, and Wiener, pp. 9-10.
427 Wilkens, Hofius, and Wiener, pp. 10, 13; Hom, p. 6.

428 patterson and Monroe, pp. 320-21; Wilkens, Hofius, and Wiener, p. 10.

429 Hom, p. 7.

430 Jager, Oppermann, and Siedschlag, pp. 115-19; Allison and Halperin; Rosati, ‘Developing a Systematic
Decision-Making Framework. Bureaucratic Politics in Perspective’, p. 251.
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Guidelines” publication, the chosen approach allows to scrutinize the relationship
between context and causal mechanisms in order to explain a particular phenomenon or
outcome.*31 The first three parts of the case study are analyzed in chapters three to five.

The fourth part of the case study is analyzed in chapter six.

2.4.5 Use of Sources

Following a Bayesian logic of explanation, this thesis relies on the accumulation and
critical analysis of different and independent sources and data streams (official
documents, secondary literature, interviews with government officials and experts,
newspapers, data bases etc.), both quantitative and qualitative in nature, which is
known as triangulation.#32

Due to the interaction with German officials responsible for Germany’s Arctic
engagement, the author of this dissertation was able to conduct semi-structured in-
depth interviews with involved bureaucrats. Background conversations with
government officials during official meetings, workshops and conferences provided
deep knowledge and additional information about ministerial perceptions, interests and
the inter-ministerial bargaining process. This interaction provided important insights
for the research undertaken. Against this background it is fair to describe the
dissertation at hand as a revelatory case study (see chapter 2.4.1, page 70). Such an
‘embedded’ research approach is in line with Allison and Zelikow, who argue that in
order to analyze perceptions, interests and bureaucratic politics ,[w]hat is required,
ideally, is access by an analyst attuned to the players and interested in governmental
politics to a large number of the participants in a decision before their memories fade or

become too badly discolored.“433

A semi-structured, open-ended interview approach allowed to use the same set of

questions for interviews with all government officials.#3* This enabled a structured,

431 Tylia G. Falleti and Julia F. Lynch, ‘Context and Causal Mechanisms in Political Analysis’, Comparative
Political Studies, 42.9 (2009), 1143-66 (p. 1144); Gary Goertz, Contexts of International Politics, Cambridge
Studies in International Relations (Cambridge, Massachusetts: Cambridge University Press, 1994), p. 28.

432 Bennett and Checkel, Process Tracing. From Philosophical Roots to Best Practices, p. 21; Vennesson, p.
227.

433 Allison and Zelikow, pp. 312-13.

434 Margaret C. Harrell and Melissa A. Bradley, Data Collection Methods. Semi-Structured Interviews and
Focus Groups (Santa Monica: RAND Corporation, 2009), p. 148 (p. 27)
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focused comparison of ministerial perceptions and interests. It also made possible to
trace the inter-ministerial bargaining process prior to the publication of the Arctic Policy
Guidelines. The open-ended character of the interviews, on the other side, gave the
interviewer the necessary flexibility to ask further questions that might be only relevant
for particular interviewees, but adding value to gain insights into particular details of
the perceptions regarding the Arctic and the decision-making processes leading to
Germany’s Arctic engagement. The representatives of the institutions were chosen for
interviews because of their knowledge in Arctic related issues and their involvement in
the decision-making processes of Germany’s Arctic engagement. Additional knowledge
was generated through semi-structured interviews with government officials, private
sector representatives as well as academic experts in Germany and Norway. They were
selected due to their work-related know-how on Arctic affairs and because the
interviews allowed to gain particular insights into various aspects of Arctic affairs in the
three issue areas’ operational environment.

To understand the external part and the domestic dimension of the operational
environment official governmental documents, reports of national, regional, and
international organizations as well as think tank reports have been analyzed.

For the qualitative analysis of conducted interviews, official government documents, and
the above mentioned reports, the coding software F4 has been used. The aim of the
content analysis of the gathered data (official government documents and speeches) was
a) to identify and categorize patterns in the analyzed data and b) to compare the

perceptions of ministries and subordinated agencies.

2.5 Analytical Framework and Operationalization

Four analytical aims drove this dissertation. First, the operational environment in the
three issue areas should be understood, as these contextual factors had an impact on
ministerial perceptions of the changing Arctic, the global drivers of it and the respective
interdependencies with Germany and ministerial interests. Second, the ministries’
perceptions thereof needed to be uncovered. Third, this was intended to enable the
researcher to deduce ministerial (political and bureaucratic) interests. Taken together,

these steps were designed to understand and to explain why a decision was made to

<http://www.rand.org/content/dam/rand/pubs/technical_reports/2009/RAND_TR718.pdf> [accessed 6
December 2016].
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Figure 4 - Analytical Framework

1. Operational Environment in 3 Issue Areas (Environmental Affairs, Economic Affairs, and

Political Affairs)
External Dimension Internal Dimension
3 Variables: 2 Variables:
Global Level Environmental Situation
Regional Level Economic Situation

National/Bilateral Level

The external dimension is analyzed along 5 features:
Structural: ‘structure’, ‘functioning’ and ‘character’

Process-related: sensitivity and vulnerability (intensity of interaction)

The internal dimension is analyzed along 2 features for the environmental situation: climatic
changes (temperature, weather patterns) and occurrence of extreme weather events and along four
features for the economic situation: foreign trade and GDP growth; the industry’s dependence on
energy and mineral resource imports; the export industry’s share in high-technology products as well as
the role of the German shipping sector and its growing trade with China

4

2. Ministerial Perceptions of 3 Issue Areas (Environmental Affairs, Economic Affairs and

Political Affairs)
External Dimension Internal Dimension
3 Variables: 2 Variables:
Global Level Environmental Situation
Regional Level Economic Situation

Bilateral Level

The external dimension is analyzed along 5 features:
Structural: ‘structure’, ‘functioning’ and ‘character’

Processual: sensitivity and vulnerability (intensity of interaction)

The internal dimension is analyzed along 2 features for the environmental situation: climatic
changes (temperature, weather patterns) and occurrence of extreme weather events and along four
features for the economic situation: foreign trade and GDP growth; industry’s dependence on energy
and mineral resource imports; export industry’s share in high-technology products as well as the role of
the German shipping sector and its growing trade with China

4

3. Political Interests of Involved Ministries in the 3 Issue Areas (Environmental Affairs,
Economic Affairs and Political Affairs

4

4. Policy Formulation
3-Step Analysis

1. “Stand-Sit” Proposition
2. “Bargaining” Proposition
3. “Resultant” Proposition
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formulate an explicit and coherent German Arctic policy approach. Fourth, the Arctic
Policy Guidelines focus on geo-economic opportunities was sought to be explained by
investigating the inter-ministerial bargaining process.

In line with this, a four-step analytical framework was developed. It allows (1) to
analyze the operational environment, (2) to investigate the ministerial perceptions
thereof, (3) to deduce the political interests of the involved ministries and (4) to trace

the decision-making process that led to the formulation of the Arctic Policy Guidelines.

2.5.1 Analytical Step No. 1: The Operational Environment

The first step aims to offer a comprehensive analysis of the operational environment
(external and domestic dimension). This includes the global, the regional (Arctic), and
the national level (Germany) in the three issue areas of environmental, economic, and
political affairs. It also analyzes the interdependencies between these issue areas on all
three levels. A proper analysis of all three levels is important to be able to better
understand the international and domestic context in which Germany’s Arctic
engagement developed over time.

The global and the Arctic level are analyzed along three structural features: ‘structure’,
‘functioning’ and ‘character’. ‘In addition, the interdependencies between the global
level, the Arctic level and Germany are analyzed along the two process-related features
‘sensitivity’ and ‘vulnerability’. On the bilateral level the focus is on the relationships
between Germany and Norway and Russia. The latter two are chosen a) for their central
role in Arctic affairs (Norway as a policy entrepreneur with regard to the “High North”
and Russia as a country heavily dependent on its northern resources for economic
reasons) and b) for their already close relationships with Germany.

The domestic situation of Germany in the three issue areas is analyzed along six
features: (1) Climatic changes (temperature, weather patterns) and (2) the occurrence
of extreme weather events are analyzed to assess the ‘domestic’ environmental situation
and the interdependence with the environmental situation on the global and Arctic level.
(3) Foreign trade and GDP growth, (4) the industry’s dependence on energy and mineral
resource imports, (5) the export industry’s share in high-technology products as well as
(6) the role of the German shipping sector and its growing trade with China are analyzed
to assess the ‘domestic’ economic situation and the interdependence with the economic
situation on the global and Arctic level. Taken together, these features also give an

indication of their political implications and thus their impact on the ‘domestic’ political
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situation. By contrasting the global and Arctic level with the domestic level in Germany,
it is possible to explicate — with the help of the concepts of sensitivity and vulnerability -
the interdependence between the Arctic’s transformation and Germany and thus the

impact of the former on the latter.

The analysis in step one is guided by the following questions:

(1) What do the ‘structure’, ‘functioning’ and ‘character’ of the global level and the Arctic
level look like? The ‘structure’ is analyzed by a comparison of national economic (GDP),
military (defense budget), and political (willingness and ability to shape political
developments) power. The ‘functioning’ is analyzed by stocktaking of the existencing
governance architecture. To analyze the ‘character’ it is differentiated between the two
characteristics of ‘conflict’ and ‘cooperation’.

(2) What do the interdependencies between the global level and the Arctic level look
like? Here it is distinguished between the two categories of ‘sensitivity’ and
‘vulnerability’.

(3) What do the interdependencies between the global level and the Arctic level on the
one side and Germany on the other look like? Again, a difference is made between
‘sensitivity’ and ‘vulnerability’.

(4) What are the impacts of these environmental, economic, and political developments

at the global and Arctic level on Germany?

To answer these questions official government documents, reports of national, regional,

and international organizations as well as think tank reports have been analyzed.

2.5.2 Analytical Step No. 2: Ministerial Perceptions of the Operational
Environment

The second step studies how the interdependencies between developments in the
decision context (on a global and regional (Arctic) level) and Germany are perceived by
the ministries to have an impact on Germany (domestic dimension) in the three issue
areas of environmental, economic, and political affairs. It also uncovers the
interdependencies between these issue areas on all three levels.

The ministerial perceptions of the operational environment are the key input factor for
foreign policy decision-making. According to Brecher, it is “[t]he task of the foreign
policy analyst [...] to construct from words and deeds the operative élite perceptions of
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their environment, along with their views of the desirable (or proper) roles for their
state at the three levels of foreign policy interaction - global, [regional], and bilateral.”435
Thus, to better understand Germany’s Arctic engagement, it is important to analyze how
the Arctic and Arctic-related narratives are portrayed in official ministerial policy
documents and statements.

To grasp these perceptions and narratives official government documents and
statements of decision-makers that target developments in the three issue areas have
been analyzed.*3¢ Additional interviews with government officials were conducted. The
analysis was done along the same line of theoretically deduced analytical categories as
developed for the operational environment. In addition, and based on the time
component and problem component of narratives, the analysis is complemented by the
following questions:

(1) How do the involved ministries perceive the interdependencies between the
developments in the operational environment and Germany - as an opportunity or as a
challenge for Germany and their respective area of responsibility?

(2) How do the involved ministries perceive Germany and their respective area of
responsibility to be affected by interdepdendencies with developments in the
operational environment- direct or indirectly?

(3) How do the involved ministries perceive Germany and their respective area of
responsibility to be affected by the interdependencies with developments in the
operational environment - in the short-term or in the long-term?

(4) How do the involved ministries perceive Germany and their respective area of

responsibility to be affected - in terms of sensitivity or in terms of vulnerability?

2.5.3 Analytical Step No. 3: Ministerial Interests Linked to the Perceptions
of the Operational Environment

The ministerial perceptions then influence individual actors” ‘stands’ in the inter-
ministerial bargaining process. Based on the identified perceptions explicit ministerial
interests are deduced in a third step. The analysis is guided by three questions:

(1) What are the deduced ministerial interests in the Arctic - the realization of

opportunities or the defense against challenges?

435 Brecher, The Foreign Policy System of Isarel. Setting, Images, Process, p. 12.
436 For an overview of all analyzed ministerial documents, see Table 46, page 347.
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(2) What are the deduced ministerial interests focusing on - on short-term or on long-
term developments?
(3) What are the deduced ministerial interests focusing on - on developments that have

a direct or an indirect impact on Germany?

The deduction of interests is based upon examination of ministerial documents (see
Table 46, page 347), official speeches by ministerial representatives and interviews with

ministerial bureaucrats.

2.5.4 Analytical Step No. 4: The Arctic Policy Guidelines Bargaining Process

The fourth step analyzes the inter-ministerial bargaining process that resulted in the
publication of the country’s Arctic Policy Guidelines. In particular, it focuses on the
influence of ministerial interests and bargaining power in the decision-making process.
Empirical research is based mainly on interviews with bureaucrats in the involved
ministries and their subordinated agencies. It is complemented by the analysis of official
government documents that help to clarify certain questions (e.g. the “Stand-Sit”

Proposition).

The analysis of bureaucratic bargaining and the decision-making process follows a
three-step approach, based upon the “Stand-Sit” Proposition, the “Bargaining”
Proposition and the “Resultant” Proposition.#3” Based on Marsh, Allison and Halperin, as
well as Allison and Zelikow, it is guided by six questions:

(1) Who were the relevant actors in the decision-making process, and what were their
associated bureaucratic roles? 438

(2) What were the policy preferences of these actors?

(3) Were actors’ policy preferences influenced by their bureaucratic role?

(4) Did actors employ bargaining advantages, and did these bargaining advantages
augment the actors” influence in the decision-making process?

(5) Was government action taken through action channels?

(6) Did political pulling and hauling produce a final decision outcome that was a political

resultant or compromise?43°

437 Jager, Oppermann, and Siedschlag, pp. 115-19; Allison and Halperin; Rosati, ‘Developing a Systematic
Decision-Making Framework. Bureaucratic Politics in Perspective’, p. 251; Marsh.

438 Allison and Halperin, p. 45.
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After the analysis of the inter-ministerial bargaining process, a final qualitative content
analysis of the adopted Arctic Policy Guidelines was undertaken in order to identify the
government’s perceptions and interests on specific issues and topics. This analysis can
then be taken as a first indicator about Arctic policy “stands” in future decision-making

processes.

3 Environmental Affairs: Germany’s Fight Against Global
Climate Change

This chapter analyzes Germany’s Arctic engagement in environmental affairs consisting
of the fight against global climate change, environmental protection, and polar research.
In a first step, the operational environment is analyzed (3.1). The focus is on climatic
changes on the global level, in the Arctic region, and the region’s interdependence with
developments in other parts of the world. In addition, the German government’s fight
against global climate change on the global level as well as German polar research
activities in the Arctic are subject to scrutiny. It furthermore explores the impacts of
global and Arctic-driven climate change on Germany.**® The next chapter focuses on
ministerial perceptions with regard to global and Arctic climate change, environmental
protection in the Arctic, and German polar research activities (3.2). This sub-chapter
structures these perceptions into frames. Finally, ministerial interests with regard to
climate change, environmental protection, and polar research are deduced from the
identified ministerial perceptions (3.3). It is resorted to these interests in chapter 6 for

the identification of the “Stand-Sit” Proposition.

3.1 Operational Environment

In order to uncover the operational environment, the focus is on the global and Arctic
environmental orders, on the interdependencies between both levels and, on their

interdependencies with Germany.

439 Marsh, p. 270; Allison and Halperin, pp. 46-47; Allison and Zelikow, pp. 296-310.

440 As global climate change is more of a process instead of a condition, not all of the analytical categories
developed to describe and analyze the operational environment are applied in this chapter.

83



3.1.1 External Global Level: Global Climate Change

Accelerating global Climate change is the first global driver of the Arctic’s
transformation. Global climate change is defined as ,a change in the state of the climate
that can be identified [...] by changes in the mean and/or the variability of its properties,
and that persists for an extended period, typically decades or longer. It refers to any
change in climate over time, whether due to natural variability or as a result of human
activity.”#*! In this context human economic activity is fundamentally changing the
earth’s atmosphere and thus its climate (see also chapter 4.1.1, page 127).442 The world
is entering a new epoch of earth history called “Anthropocene” as humans have become
a decisive factor in the current and future biogeophysical development of planet
earth.#43 Mainly driven by an increase of global economic activities and population
growth global greenhouse gas emissions (GHG) (carbon dioxide (COz), methane (CH4),
and nitrous oxide (N20)) output has increased since the industrial revolution.##* This
human-driven climate change manifests itself in global warming. While CO2 emissions
have generally increased since 1750, half of all emissions occurred in only the last 40
years.**> Due to fossil fuel-based economic activities global GHG emissions increased by
70% compared to-pre-industrial levels between 1970 and 2004.#*¢ According to the
IPCC, it is “[e]xtremely likely that more than half of the observed increase in global
average surface temperature from 1951 to 2010 was caused by the anthropogenic
increase in GHG concentrations and other anthropogenic forcings together.”#4” Holocene,
the previous epoch, was the most stable climate phase of earth history in the last
400.000 years with variations in temperature on an amplitude of only 1°C. Due to the

large increase of global GHG emissions,**® however, a significant temperature increase is

441 1pCC, Climate Change 2007. Synthesis Report, p. 30.

442 1pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers (Geneva: Intergovernmental
Panel on Climate Change, 2014), p. 32 (p. 2) <http://www.ipcc.ch/pdf/assessment-
report/ar5/syr/AR5_SYR_FINAL_SPM.pdf> [accessed 22 September 2015].

443 Revkin; Jan Zalasiewicz and others, ‘Are We Now Living in the Anthropocene?’, GSA Today, 18.2 (2008),
4-8; Steffen Will, Paul J. Crutzen, and John McNeill, ‘The Anthropocene: Are Humans Now Overwhelming
the Great Forces of Nature’, AMBIO: A Journal on the Human Environment, 36.8 (2007), 614-21; Steffen,
Grinevald, and others.

444 1pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, pp. 4-5.
445 [PCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, pp. 4-5.
446 1pCC, Climate Change 2007. Synthesis Report, pp. 36-37.

447 1PCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 5.

448 Greenhouse gases include water vapor (H20), carbon dioxide (CO2), methane (CH4), nitrous oxide
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expected during the 21st century.**® The IPCC anticipates a temperature increase
between 2°C and 4°C at the end of this century.#>0 By the end of the 215t century, global
mean surface temperature is expected to increase between 0.3°C and 1.7°C in the most
optimistic scenarios and between 2.6°C and 4.8°C in the most pessimistic scenarios.*>!

Nowhere else on earth are the signs of the “Anthropocene” more visible than in the
Arctic, a region that is warming twice as fast as the rest of the globe.#>2 To sum up:
Global climate change, driven by economic activities, transforms not only the

environment, but the very geography of parts of the globe, like the polar North.#>3

3.1.1.1 Manifestations of Global Climate Change

As global climate change proceeds, it manifests itself in four major developments: rising
air and ocean temperatures, changing precipitation patterns, melting of snow and ice,

and rising sea-levels.*>

1. Temperature Increase

First, the world’s air temperature rose from 1906 to 2005 by about 0.74°C.4>> Between
1998 and 2015 16 of the warmest years (1880-2015) ever recorded occurred.**¢ And
the time from 1983 to 2012 appears to be likely the northern hemisphere’s warmest 30-
year period in 1.400 years.*>7 These temperature extremes are very likely a consequence
of human activities.*>8 As a result, a decrease in the number of cold days and nights and
an increase in the number of warm days and nights on a global scale are very likely. In

large parts of Asia, Australia, and Europe, the frequency of heat waves likely

449 7alasiewicz and others; Steffen, Grinevald, and others.

450 Intergovernmental Panel on Climate Change (IPCC), p. 18.

451 IPCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 10; Intergovernmental Panel
on Climate Change (IPCC), p. 18.

452 IPCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 10.

453 Keith Johnson, The Meltdown of the Global Order (Washington, D.C.: Foreign Policy, 2015)
<http://foreignpolicy.com/2015/07 /23 /the-meltdown-of-the-global-order-geopolitics-south-china-
sea/> [accessed 11 January 2016].

454 IPCC, Climate Change 2007. Synthesis Report, p. 30; IPCC, Climate Change 2014 Synthesis Report.
Summary for Policymakers, pp. 2, 5.

455 [PCC, Climate Change 2007. Synthesis Report, p. 30.

456 National Centers for Environmental Information (NOAA), Global Analysis. Annual 2015 (Asheville, NC:

National Centers for Environmental Information (NOAA), 2015)
<https://www.ncdc.noaa.gov/sotc/global/201513> [accessed 7 December 2016].

457 IPCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 2.

458 [PCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, pp. 7-8.
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increased.4>9

2. Changing Precipitation Patterns

Second, from 1900 to 2005 precipitation patterns changed in both hemispheres.
Precipitation increased in the eastern parts of North and South America, northern
Europe as well as northern and central Asia. It decreased in the Mediterranean, the Sahel
region, southern Africa as well as parts of southern Asia.*¢? In absolute numbers, it is
likely that more land regions were exposed to heavy precipitation events, resulting in

“[g]reater risks of flooding at regional scale.”#61

3. Snow and Ice Melting

Third, snow and ice is melting in parallel to the globe’s warming. Since 1978, the Arctic’s
annual average sea-ice has decreased by 3.5 to 4.1%.462 In both hemispheres, mountain
glaciers and snow-covered areas declined, and permafrost temperatures increased.*63
From 1992 to 2011 the ice sheets in Greenland and Antarctica have been losing mass.
This speed of melting appears to have increased from 2002 to 2011.464 Since the early
1980s permafrost temperatures have increased in almost all world regions as a result of
global warming and reduced snow cover.#6> Reductions in year-round Arctic sea-ice are
likely to result in an almost ice-free Arctic Ocean in the summer before mid-century.
Between 15% and 85% of global glacial volume (excluding Greenland and Antarctic ice
sheets) is expected to decrease in the 21st century.46¢ Finally, the near-surface (upper
3.5m) permafrost area is estimated to decrease by 37% to 81% between 2081 and 2100
compared to the time period 1986-2005.467

4. Sea-Level Rise

459 IPCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 8.

460 [pCC, Climate Change 2007. Synthesis Report, p. 30; IPCC, Climate Change 2014 Synthesis Report.
Summary for Policymakers, p. 4.

461 1pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 8.

462 1pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 4.

463 [PCC, Climate Change 2007. Synthesis Report, p. 30; IPCC, Climate Change 2014 Synthesis Report.
Summary for Policymakers, p. 4.

464 pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 4.
465 [PCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 4.
466 1pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 12.

467 IPCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 12.
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Fourth, from 1901 to 2010 global average sea-level rose by 0.19 meters.*%8 From 1961 to
2003 global average sea-level rose at an annual rate of 1.8 mm.#%° This has been a larger
rate than during the last 2000 years.*’? Since 1993 the melting of glaciers and sea-ice
contributed 28% to the sea-level rise.#”! Global sea-level is expected to rise throughout
the 21st century in more than 95% of the global ocean area. Projections range from
0.26m to 0.55m in the optimistic scenarios and to 0.45m to 0.82m in the pessimistic

scenarios.472

3.1.1.2 Process-related Implications of Global Climate Change in Environmental
and Economic Affairs

Due to growing interdependencies between the accelerating economic globalization
(and a related rise in global GHG emissions) on the one side and the earth’s atmosphere
on the other side, the global climate has already become more sensitive and will become
more vulnerable, too (see the four developments of rising air and ocean temperatures,
changing precipitation patterns, melting of snow and ice and rising sea-levels, chapter
3.1.1.1,page 85).473 It has become more sensitive as the existing framework of economic
globalization has not changed during the last couple of decades. As a result, the costly
effects of these economic cross-border flows on the global climate are growing.
However, the earth’s atmosphere, the global climate and environment as well as the
human population will become even more vulnerable as the already existing and
irreversible climatic changes result in tremendous environmental, economic and
political costs to adjust to this new climatic reality. And the environmental, economic
and political implications have additional security consequences. Taken together global
climate change has the potential to change the international order’s existing power
distribution. Obviously, the consequences of global climate change will vary between

world regions and nations. There will be winners and losers in the short- to medium

468 1pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 4.
469 1PCC, Climate Change 2007. Synthesis Report, p. 30.

470 1pCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 4.
471 1pCC, Climate Change 2007. Synthesis Report, p. 30.

472 1PCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 13.

473 As elaborated sensitivity is understood as ‘costly effects of cross-border flows on societies and
governments within an unchanged framework of basic policies.” [..] Vulnerability ‘refers to costs of
adjusting to change indexed by sensitivity, by changing one’s own policies.” Keohane and Nye, pp. 232-33.
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term.#’4 In the long run, however, global climate change has serious repercussions for

the entire world.

In terms of environmental affairs, global climate change will be a stress factor for
nations as it will “increase security challenges and [...] reduce the resources that would
otherwise be available [...] for dealing with them.”4’> As a result of a warming climate,
the severity and frequency of extreme weather events are increasing.#’¢ These weather
extremes include heat waves, droughts, floods, cold snaps, cyclones, heavy rain,
hurricanes and wildfires.#’”7 The number of extreme weather events rose from 743
(between 1970 and 1980) to 3,496 (between 2000 and 2010).4’8 Flooding and storms
have been responsible for about 80% of these extreme weather events between 2000
and 2010.47°

Floodings, storms and droughts will have serious security implications for nature and
humans alike. Flooding, driven by a global sea-level rise and storms, will significantly
affect global population centers along coastal areas. Already today, 45% of the world
population are located in mega-cities in coastal zones.*8? A trend that is likely to
continue. Low-lying countries like Bangladesh, Vietnam or Singapore or island nations
like the Maldives are under threat of complete flooding.*8! In Africa extreme weather
events like heat waves, droughts or heavy rain will be one of the main reasons for crop
yield reduction.*®? In both cases the consequences of these extreme weather events will

probably lead to an increased competition for dwindling resources, to an increase of

47% In economic and political terms all Arctic states - at least in the short to medium term - will be
winners. Reduced Arctic ice allows for easy access to natural resources and more broadly speaking
generates economic opportunities that then might be translated into new political weight. Scott G.
Borgerson, ‘The Coming Arctic Boom. As the Ice Melts, the Region Heats Up’, Foreign Affairs, 2013
<https://www.foreignaffairs.com/articles/global-commons/2013-06-11/coming-arctic-boom> [accessed
2 June 2016] Obviously low-lying countries will be losers as they are the most affected states concerning
global sea-level rise.

475 1ISS, ‘Strategic Policy Issues’, Strategic Survey, 107.1 (2007), 33-84 (p. 53).
476 1PCC, Climate Change 2007. Synthesis Report, p. 30.
477 IPCC, Climate Change 2014 Synthesis Report. Summary for Policymakers, p. 8; 11SS, p. 54.

478 Suzanne Goldenberg, ‘Eight Ways Climate Change Is Making the World More Dangerous’, The Guardian
(London, 14 July 2014) <https://www.theguardian.com/environment/blog/2014/jul/14/8-charts-
climate-change-world-more-dangerous> [accessed 6 January 2015].

479 Goldenberg.
480 1 ]oyd’s Register, QinetiQ, and University of Strathclyde Glasgow, p. 44.
481 1 ]oyd’s Register, QinetiQ, and University of Strathclyde Glasgow, p. 44; IISS, p. 62.
482 ]SS, p. 55.
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climate refugees and potentially state failure.*83 Global climate change acts as a risk
multiplier in many already volatile world regions and the above described
developments have the potential to negatively impact security and stability in other
parts of the world.#84

In terms of economic affairs, the global economy and globalization have become more
vulnerable to global climate change. There are two main economic vulnerabilities.

First, as a result of global climate change extreme weather events could negatively affect
some of the global economy’s key production sites and critical infrastructure. Ports,
some of the key hubs of connecitivty of the ship-based global economy are particularly
vulnerable. To cope with infrastructure damage at the world’s 136 major port cities,
attributable to storms, sea level rise and flooding, the costs will rise from $6 billion in
2005 to $60 billion in 2050.485 Thus global climate change impacts are costly (e.g. costs
of repairing damage on economic infrastructure). To cope with the negative impacts
involves large amounts of money that are not available for actual economic activities.
Consequently, economic growth and development prospects are negatively affected.
Second, in October 2006 the so-called “Stern Review” was published. It outlined the
economic costs of the international community’s inaction regarding the fight against
global climate change and underlined that the long-term costs of adaption are much
higher than today’s investments in climate change mitigation.*8¢ But even immediate
climate change mitigation would not prevent more frequent and severe extreme

weather events in the coming decades.

483 ISS, p. 55; Khanna and Lindsay; Chatham House, The London Conference 2014. Globalization and World
Order (London: Chatham House, 2014), p. 44 (p. 33)
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erence.pdf> [accessed 18 February 2014]; Chad Michael Briggs, ‘Climate Security, Risk Assessment and
Military Planning’, International Affairs, 88.5 (2012), 1049-64; Cleo Paskal, ‘From Constants to Variables.
How Environmental Change Alters the Geopolitical and Geo- Economic Equation’, International Affairs,
85.6 (2009), 1143-56.

484 CNA Military Advisory Board, National Security and the Threat of Climate Change (Virgina: The CNA
Corporation, 2007), p- 35
<https://www.cna.org/CNA_files/pdf/National%Z20Security%20and%20the%20Threat%200f%20Climat
e%20Change.pdf> [accessed 11 January 2016]; CNA Military Advisory Board, National Security and the
Accelerating Risks of Climate Change.

485 Chatham House, p. 33.

486 Stern Review, The Economics of Climate Change, 2006, p. 662 (p. Vi)
<http://mudancasclimaticas.cptec.inpe.br/~rmclima/pdfs/destaques/sternreview_report_complete.pdf>
[accessed 19 February 2014].
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It follows that many national economies are becoming more vulnerable to global climate
change due to growing interdependencies between national economies, the global

economy and the negative consequences of global climate change.

3.1.1.3 Structural Implications of Global Climate Change in Political Affairs

‘Structure’ as defined above (see chapter 2.5) cannot be completely applied to the issue
area of environmental affairs as states do not directly possess any ‘environmental
power’ that could be measured. However, it is a useful category to highlight the
interdependencies between environmental and political affairs as global climate change
has the potential to fundamentally change the existing international political order in
terms of structure, functioning and nature. As elaborated above, global climate change
will empower some nations whilst weakening others. Thus, it will influence the existing
distribution of power in economic and military terms.

The broad range of new or aggravated security challenges (in environmental, economic
and political terms) calls for new or adjusted “rules of the game” (e.g. international law,
treaties, international organizations, norms) in order to effectively combat the growing
challenges arising from climate change and to ensure the functioning of the international
political order. The failure of the international community to create an effective
governance mechanism or framework on a binding limit on carbon emissions in order to
tackle the danger from climate change, however, is emblematic for the existence of
fundamental global governance deadlocks.*8” Thus, in environmental affairs, the
‘functioning’, understood as the international community’s ability to design an effective
governance framework or mechanism in order to tackle global climate change, has to be
called into question. And as the pace of global climate change is expected to quicken in
coming decades - even after policies to fight global climate change might eventually
have been implemented - the international political order is expected to become more
vulnerable, too.

Finally, the environmental, economic, and political implications of global climate change
and their respective security consequences have the potential to put enormous stress on
the character of international relations and thus the ‘nature’ of the international political
order. The more global climate change affects a nation-state’s power in economic and

military terms, the more likely some states will try to change the existing balance of

487 Chatham House, p. 12.
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power for their benefit. Consequently, international political affairs could become more
conflictual instead of cooperative. Thus, interdependencies between environmental
affairs and political affairs exist on the global level as global climate change increases the

international political order’s sensitivity and potentially also its vulnerability.

3.1.2 External Regional Level: The Arctic

The interdependencies between global climate change and Arctic climate change are
manifold. The Arctic has proven to be very vulnerable to climatic changes on the global
level. Driven by global climate change, the Arctic environment experiences a rapid and
significant environmental transformation.*®® Global climate change will have more
profound consequences in the Arctic than in most other world regions, thereby
underlining the Arctic’s vulnerability to it.#8°

The growing vulnerability is clearly depicted in Arctic warming. As a result of global
warming, the Arctic witnesses a dramatic temperature increase. Compared to the global
average temperature increase during the last 100 years (1906 to 2006), the Arctic’s
annual average temperature increased at almost twice the rate (1-2°C).#°0 In some land
areas temperature increased by up to 5°C.#91 Many of the years from 2006 to 2013
belong to the warmest years in recorded weather history.#°2 Up until the year 2100,

predicted Arctic warming will range between 2°C and 9°C.493 Arctic warming is mainly

488 Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report,
p. 8; Peter Lemke, ‘Arctic Processes and the Global Climate’, in Arctic Science, International Law and
Climate Change, ed. by Susanne Wassum-Rainer, Ingo Winkelmann, and Kathrin Tiroch, Beitrage Zum
Ausldndischen Offentlichen Recht Und Vélkerrecht, 235 (Berlin and Heidelberg: Springer, 2012), pp. 45-
53 (p. 45).
489 [PCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic) (Cambridge: Intergovernmental Panel
on Climate Change (IPCC), 2007), pp. 653-85 (p. 656) <https://www.ipcc.ch/pdf/assessment-
report/ar4/wg?2/ar4-wg2-chapter15.pdf> [accessed 4 January 2016].
490 Lemke, pp. 45, 48; IPCC, Contribution of Working Group II to the Fourth Assessment Report of the
Intergovernmental Panel on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 656; Arctic
Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report, p. 10;
IPCC, Climate Change 2007. Synthesis Report, p. 30.
491 IpCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 656.
492 Eric Holthaus, EI Nino May Make 2014 the World’s Hottest Year Yet, 2013 <http://qz.com/147455 /el-
nino-may-make-2014-the-worlds-hottest-year-yet/> [accessed 19 February 2014].
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on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 662; IPCC, Climate Change 2014
Synthesis Report. Summary for Policymakers, p. 10.
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the result of global warming. Both processes are the result of increasing global

greenhouse gas emissions, linked to growing economic activities.4%4

3.1.2.1 Manifestations of Arctic Warming

Arctic warming has four grave and direct environmental consequences for the region:
sea-ice reduction, glacial melting, the potential thawing of permafrost, and snow cover

reduction on land.495

1. Arctic Sea-Ice Reduction

First, Arctic sea ice is declining and thinning at a faster rate then predicted only a few
years ago.#¢ From 1979, the start of satellite measurements, to 2012, the Arctic
minimum sea-ice extent (measured by the end of summer in September each year) has
shrunk by 50%.4°7 From 2007 to 2009, the Arctic witnessed annual record sea-ice
losses. This was a shocking development for climate scientists as their models had
expected such a development only 2035 and 2050.4°8 2012 saw the latest record of sea-
ice loss, dropping down to 3.41 million square kilometers.#°° The 2012 record minimum
of sea-ice extent was 3.29 million square kilometers below the average minimum sea-ice
extent in the timeline of 1979-2000. From 2006 to 2015 the average minimum sea-ice
extent shrunk from 5.77 to 4.47 million square kilometers.>%° The fact that the six largest

sea-ice losses, resulting in seasonal sea-ice minimum records, appeared between 2007

494 1pCC, Climate Change 2007. Synthesis Report, pp. 36-37; IPCC, Climate Change 2014 Synthesis Report.
Summary for Policymakers; 1PCC, Contribution of Working Group II to the Fourth Assessment Report of the
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<http://epic.awi.de/35187/1/AWI_Factsheet_Klima_Europa_english.pdf> [accessed 16 September 2015].
498 Laurence C. Smith, The World in 2050. Four Forces Shaping Civilization’s Northern Future (New York:
Penguin Group, 2011), pp. 130-31.

499 U.S. National Snow & Ice Date Center, Arctic Sea Ice Extent Settles at Record Seasonal Minimum
(Boulder: University of Colorado, 19 September 2012)
<http://nsidc.org/arcticseaicenews/2012/09 /arctic-sea-ice-extent-settles-at-record-seasonal-
minimum/> [accessed 20 June 2013].

500 y.s. National Snow & Ice Data Center, Arctic Sea Ice Extent (Boulder: University of Colorado, 2016)
<http://nsidc.org/arcticseaicenews/charctic-interactive-sea-ice-graph/> [accessed 13 September 2016].

92



and 2012 is quite alarming.5%! Latest projections expect the annual average sea-ice to be

further reduced by about 30% by 2080 - 2100.502

Even more dramatically than the mere reduction in sea-ice extent is the rapidly
declining sea-ice thickness. In the Central Arctic it has decreased by 40% since 1958.503
Whilst in 1985 multi-year ice (one year and older) counted for 75% of total ice, it fell
down to 35% in 2011.504

The lowest monthly average was measured in September 2011 when sea-ice volume
was about 70% below the average of the time period 1979 to 1990. At that time, it was
even 50% below the then record low of 2005.595> Whilst summer sea-ice thickness in the
1960°s was about 3 meters, it fell down to 2 meters in the 1990°s and 0.9 meters in
2013.506

In consequence, the Arctic today encompasses more one-year sea-ice in contrast to
previous decades. The thinner the sea-ice is, the more prone it becomes to the warming
effects in the Arctic, meaning that during summer months when solar irradiation is most
powerful the remaining sea-ice will melt faster, resulting in longer ice-free periods
during summer. Sea-ice decline also reduces the so-called Albedo effect. The massive ice
sheets in the Arctic and Antarctica so far have reflected incoming sunlight back into the
atmosphere. This resulted in a stable temperature on earth. Now, as the ice melts more
and more of this sunlight is absorbed by water. The more sunlight is absorbed the more
the water heats up and thus the warmer the globe becomes. Recent studies indicate that
already 52% of all sunlight is now absorbed by water.>07 Scientific models expect a

summer ice-free Arctic within the next two decades.>%8
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50Z IPCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 662.
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a-954020.html> [accessed 18 February 2014].
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<http://www.economist.com/node/21556798> [accessed 6 October 2016].
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Taken together reducing sea-ice thickness and declining sea-ice extent are strong

indicators for a general loss of Arctic sea-ice.>%°

Table 2 - Arctic Sea-Ice Extent

Year Minimum Ice Extent
(in millions square kilometers)

2006 5.77
2007 4.15
2008 4.59
2009 5.12
2010 4.61
2011 4.34
2012 3.39
2013 5.05
2014 5.03
2015 4.41

2. Glacial Melting

Second, as a result of the region’s warming, the glaciers are also melting at an increasing
rate since 1987.510 Greenland’s ice sheet is of particular relevance as it is the world’s
second largest glacial ice mass behind Antarctica.>!! It covers an iced area of 1.7 million
square kilometers.>12 The Western parts of the Greenlandic ice sheets tripled their speed
of melting from five to six kilometers per year in the 1990’s to almost 16 kilometers per
year in 2012.513 The fastest melting spot is the west-Greenlandic Jakobshavn-Isbrae

glacier with a top speed of 46 meters per day.># From the 1980s to 2013 multi-year ice

509 Alfred-Wegener-Institut, Fact Sheet Meereis, p. 2.
510 Lemke, p. 51; IPCC, Contribution of Working Group II to the Fourth Assessment Report of the
Intergovernmental Panel on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), pp. 656-57.
511 M, Tedesco and others, Greenland Ice Sheet, Arctic Report Card: Update for 2015 (Washington, D.C.:
National Oceanic and Atmospheric Administration, 2015)
<http://www.arctic.noaa.gov/reportcard/greenland_ice_sheet.html> [accessed 21 September 2015].
512 S. National Snow & Ice Data Center, Quick Facts on Ice Sheets (Boulder: U.S. National Snow & Ice Data
Center, 2016) <https://nsidc.org/cryosphere/quickfacts/icesheets.html> [accessed 6 October 2016].
513 Alfred-Wegener-Institut, Fact Sheet Eisschilde (Bremerhaven: Alfred-Wegener-Institut, 2013), p. 4 (p.
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declined from 60% to 30%.51> As with Arctic sea-ice multi-year ice on glaciers is not only

shrinking but also thinning.>16

3. Prospect of Permafrost Thawing

Third, Arctic warming also holds the prospect of large-scale thawing of permafrost.
Permafrost thawing will result in the release of large amounts of methane, which is
more than 20 times as powerful as carbon dioxide and thus one of the greenhouse gases
fuelling global warming most gravely>!” Permafrost is defined as sub-surface earth
materials that remain at or below 0°C for two or more years.”>18 Since the 1980s
“[t]emperature at the top of the permafrost layer has increased in the Arctic by up to
3°C.”519 As a consequence, terrestrial permafrost decreased.>?° Significant and rapid
permafrost warming is already taking place in Alaska, Canada, Europe and Siberia.>?! It
is expected that the Arctic permafrost area will probably shrink by 20 to 35% by
2050.522 Permafrost thawing has two serious consequences. First, as the formerly frozen
soil warms the infrastructure built upon it becomes unstable. Second, there is the
potential that large volumes of greenhouse gases are released. This would further

accelerate global warming.>23

4. Snow Cover Reduction on Land
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Fourth, snow cover on land decreased.>2* During the last 30 years the duration of snow-
free episodes increased by five to six days per decade.>2> As this trend is expected to
continue, it is likely that the snow cover reduction results in darker land areas. Thus, the
region becomes less able to reflect incoming sunlight. Instead it will absorb it and as a
consequence the Arctic’'s warming continues. Consequently, these processes will

accelerate global warming, too.52¢

3.1.2.2 Process-related Implications of Arctic Climate Change in Environmental
Affairs

Due to climatic interdependencies between global climate change and Arctic climate

change the Arctic’s environmental vulnerability has increased significantly in recent

years. This vulnerability manifests itself in Arctic sea-ice reduction, glacial melting,

permafrost thawing and snow cover reduction on land. And as the Arctic’s capacity to

adapt to the continuing economic and climatic frameworks and processes is limited its

vulnerability is expected to increase.

At the same time the global climate and global environment are expected to become
more vulnerable to the Arctic’s climatic and environmental transformation, too. The
Arctic’s climatic and environmental transformation also triggers global and regional
feedback loops. It accelerates global warming and shapes global environmental change
in terms of a rising sea-level, thereby increasing the global climate’s and environment’s

vulnerability.>27

1. Accelerating Global Warming
First, the more Arctic sea-ice and snow disappear (and thus the darker the region’s
surface becomes, e.g. because of blue water), the more solar radiation or sunlight is

absorbed by the Arctic Ocean and the less able the remaining ice is to reflect sunlight

524 IPCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 656.

525 IPCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 662.

526 [PCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), pp. 662, 667.

527 IPCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 655.
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into the atmosphere - the so-called Albedo effect. More absorbed sunlight then
accelerates the earth’s warming.528

In addition, global warming is accelerated by the release of methane and carbon dioxide
from the Arctic’s permafrost. This self-reinforcing cycle of global warming impacting on
Arcting warming which then accelerates again global warming is expected to increase in

speed in coming decades.>2°

2. Global Sea Level Rise

Second, the melting of Arctic glaciers is expected to have significant impacts on global
sea-level rise.>3? From 2005 to 2010 melting glaciers in Greenland and Antarctica have
been responsible for more than 50% of global sea-level rise (about 1 millimeter per
year).>31 Both are expected to be the main drivers of global sea-level rise in the 21st
century.532

The main sources of this rise are an increased discharge of Eurasian rivers to the Arctic
Ocean and a decline of ice volume of Arctic glaciers and the Greenlandic ice sheet.>33
Models project that Arctic glacial melt will contribute four to six centimeters to global
sea-level rise by 2100.534 In Greenland, the annual loss of glacial ice doubled from 2009
to 2015 to 375 cubic kilometers.>35 If Greenland looses all its ice-sheet, global sea-level

would rise by about seven meters.>3¢ Already today, first signs of a global sea-level rise

528 IPCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), pp. 655-56; Arctic Council, Impacts of a
Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report, pp. 34-35; Alfred-Wegener-
Institut, Fact Sheet Meereis, p. 2; LemKke, p. 46.
529 Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report,
pp. 26-27, 34-35, 38-39; IPCC, Contribution of Working Group II to the Fourth Assessment Report of the
Intergovernmental Panel on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), pp. 661-62.
530 IPCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 663.
531 Alfred-Wegener-Institut, Fact Sheet Eisschilde, p. 1.
53Z Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report,
pp. 40-43; Alfred-Wegener-Institut, Fact Sheet Eisschilde, p. 1.
533 IPCC, Contribution of Working Group II to the Fourth Assessment Report of the Intergovernmental Panel
on Climate Change, Chapter 15 Polar Regions (Arctic and Antarctic), p. 655.
534 Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report,
p. 41.
535 V. Helm, A. Humbert, and H. Miller, ‘Elevation and Elevation Change of Greenland and Antarctica
Derived from CryoSat-2’, The Cryosphere, 8 (2014), 1-21 (p. 12); Jonathan Amos, ‘Greenland Ice Sheet
Losses Double’, BBC (London, 20 August 2014) <http://www.bbc.com/news/science-environment-
28852980> [accessed 7 October 2016].
536 Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report,
p. 41.
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are apparent. In the last couple of decades prior to 1990, the global sea-level rose by
about two millimeters per year. In the 1990s it rose by three millimeters. Already this
rather modest rise is 10 to 20 times faster compared to the estimated rise over the past
few thousand years. However, global sea-level is expected to rise between 10 and 90
centimeters until the end of the century.>3” The impact will be most severe in low-lying
islands in the Pacific Ocean (Marshall, Kiribati, Tuvalu, Tonga, Line, Micronesia, Cook),
the Atlantic Ocean (Antigua, Nevis), the Indian Ocean (Maldives) as well as in coastal
areas near or below the sea-level. In Southeast Asia, this affects whole countries like
Bangladesh and cities like Bangkok, Bombay, Calcutta, Dhaka, or Manila). In North

America Florida and Louisiana would be most affected.>38

3. Cold Snaps in Europe

In addition, the Arctic’s climatic and environmental transformation also triggers
regional feedback loops. Hence, the climatic and environmental interdependencies
between a changing Arctic and other world regions increase. First research findings
indicate that weather patterns in Europe, North America and Asia are particularly
affected by changing Arctic climatic and environmental conditions.>3° A decline of Arctic
sea-ice and thus a warming Arctic is linked to colder winters in Europe, North America
and Asia. Thus, it is likely that “[t]he extreme cold snaps that all three world regions
have experienced in recent years are [..] a result of these changing atmospheric
circulation patterns, driven by Arctic environmental changes.”>*0 In particular, the
climatic and environmental interdependencies between the Arctic and Central Europe
are increasing. The Arctic’s sea-ice loss results in more oceanic heat absorption and
changing atmospheric circulation patterns. As a consequence, more cold air from Russia
is pushed to Europe. Compared to Central European winters in the period from 1960 to
1990, the winters in 2005/06, 2009/10 and 2012/13 have been some of the coldest
since the 1960s.541

537 Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report,
p. 42.

538 Arctic Council, Impacts of a Warming Arctic. Arctic Climate Impact Assessment (ACIA) Overview Report,
p. 43.

539 Alfred-Wegener-Institut, Fact Sheet Climate, p. 1.

540 polar Research Expert, Interview 1, 2014, p. 2.

541 Alfred-Wegener-Institut, Fact Sheet Climate, pp. 1-2.
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3.1.2.3 Structural Implications of Arctic Climate Change in Political Affairs

‘Structure’ as defined above (see chapter 2.3.1) cannot be completely applied to
environmental affairs as states do not directly possess any ‘environmental power’ that
could be measured. Nevertheless, global climate change and the climatic and
environmental consequences in the Arctic will empower the Arctic rim nations, at least
in the short to medium term, as natural resources extraction becomes an easier
endeavour. It might hence influence the existing distribution of power in economic and
military terms.

In terms of functioning, various regional and international political frameworks exist in
the Arctic. Michael Gorbatchev’s famous Murmansk speech in 1987 paved the way for
the institutional development of Arctic governance. The International Arctic Science
Committee (IASC) and the Arctic Environmental Protection Strategy (AEPS) that later
culminated in the creation of the Arctic Council (AC) are the key institutional
developments that resulted from the Murmansk speech.>#2

IASC was founded in 1990 by the eight Arctic states. However, non-Arctic states were
granted full membership, t0o0.543 In 1991 AEPS was founded by the eight Arctic states.
Already at this early stage Germany was an observer to AEPS and helped in the
preparation of the strategy.>44

IASC, a permanent observer in the AC, was first located in Oslo (Norway) from 1991 to
2006. Then it was relocated for two years (2006 to 2008) to Stockholm (Sweden), before
it moved in 2008 to Potsdam (Germany).>*> This was a unique move as it was for the
first time, that a non-Arctic country was granted the possibility to host the IASC. It
serves as a reminder of Germany’s international standing in polar research. In Germany
IASC is organizationally linked to a German polar research institution called Alfred-
Wegener-Institut (AWI).>46 Half of IASC’s budget is provided by AWI and the other half

by the German Research Foundation (Deutsche Forschungsgemeinschaft, DFG).547

542 polar Research Expert, p. 1.
543 polar Research Expert, p. 1.
544 ‘Arctic Environmental Protection Strategy’, ed. by Canada, Denmark, Finland, Sweden, and others,
1991, p. 1 <http://library.arcticportal.org/1542/1/artic_environment.pdf> [accessed 12 November
2014].

545 polar Research Expert, p. 1.

546 International Arctic Science Committee, Secretariat (Potsdam: International Arctic Science Committee,
2014) <http://iasc.info/iasc/organization/secretariat> [accessed 5 September 2016].

547 polar Research Expert, p. 1.
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Various international environmental arrangements or parts thereof are also applicable
to the Arctic. These include the Convention on Biodiversity, the Framework Convention
on Climate Change, the OSPAR Convention for the Protection of the Marine Environment
in the Northeast-Atlantic, or the Convention on Future Multilateral Cooperation in
North-East Atlantic Fisheries.>48

However, two challenges for Arctic environmental governance exist. First, as Arctic
climate change and the region’s environmental transformation are largely driven by
global climate change, what is needed is a more effective global governance framework
to fight climate change. Second, and this point is closely connected to the ‘nature’ of
regional affairs, whilst more environmental protection in the region would be possible
to achieve with new regional regulations (e.g. by establishing new environmental
protection zones), such a move would interfere with economic activities. As long as
there exists an agreement between Arctic states on balancing economic and
environmental interests, as is currently the case, the character of inter-state relations

with regard to environmental affairs is rather cooperative.

3.1.3 Germany's Interdependence with Global and Arctic Environmental
Affairs

This section focuses on the climatic and environmental interdependencies between
Germany and global as well as Arctic affairs. In addition, the government’s international
engagement in the fight against global climate change (climate change adaption and
climate change mitigation), with regard to environmental protection and in polar

research is analyzed as well.

Already today, Germany is affected by global climate change. And even though Germany
adopted new policies in order to better cope with global climate change impacts,
climatic and environmental interdependencies have increased. Today, Germany is not
only sensitive but also vulnerable to the impacts of these interdependencies - a trend

that is likely to intensify in coming decades.

548 Hoel, p. 51.
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3.1.3.1 Manifestations of Germany’s Vulnerability to Global Climate Change

Deduced from the manifestations of global climate change (chapter 3.1.1.1, page 85), and
in addition to Artic-driven cold snaps in Europe, four indicators highlight Germany’s
growing climatic and environmental vulnerability to global climate change: a
temperature increase, changing precipitation patterns, changing snow ice cover, and an

increase in extreme weather events.>49

1. Temperature Increase

First, since the 1970’s Germany witnessed an evolving and rapid temperature increase.
The 1990°s were the warmest decade in the 20t Century.>>? In general, the temperature
increase was largest in southern and south-west Germany and during winter time the
temperature increase is larger (2.3°C) than during summer (0.7°C).>>1 Germany is
expected to experience a temperature increase of about 2°C in winter and 1°C in
summer in the time period 2031-2060 compared to the time period 1981-2010.552 And
until 2080, models predict an average temperature increase of 1.6°C to 3.8°C.>>3 The
south-western part and the outermost eastern part of Germany are expected to see the

largest temperature increases.>>*

2. Changing Precipitation Patterns

Second, precipitation significantly increased across Germany during winter in the last 30
years.>>> The mostly affected region is southern Germany. During summer time rain falls
decreased all across Germany. In south-west Germany and in the central parts of east
Germany precipitation decreases the most.>5¢ This development is directly linked to the
temperature increase (see above). Compared to the time period 1981-2010 the number

of days without precipitation will increase from 181 to 198 days in the time period

549 Marc Zebisch and others, Klimawandel in Deutschland. Vulnerabilitit Und Anpassungsstrategien
Klimasensitiver Systeme (Potsdam: Potsdam-Institut fiir Klimafolgenforschung, June 2005), p. 12 (p. 6)
<https://www.umweltbundesamt.de/sites/default/files/medien/publikation/short/k2947.pdf>
[accessed 11 May 2016].

550 Zebisch and others, p. 6.

551 Zebisch and others, p. 6.

552 Friedrich-Wilhelm Gerstengarbe and others, ‘Ensemble Simulations for the RCP8.5-Scenario’,
Meteorologische Zeitschrift, 24.2 (2015), 147-56 (p. 154).
553 Zebisch and others, p. 6.
554 Zebisch and others, p. 6.
555 Zebisch and others, pp. 6-7.
556 Zebisch and others, p. 7.
101



2031-2060.>>7 In the same time period, during summer the number of days without

precipitation decreases by 45% whilst in winter there is an increase of 26.3%.558

3. Changing Snow Ice Cover
Third, in terms of snow ice cover, global climate change led to a decrease of snow ice
cover of 30-40% below 300 meter and to a decrease of 10-20% in the middle reaches

(300-800 meter).55

4. Increase of Extreme Weather Events

Fourth, extreme weather events like heat waves, very hot days, showers and storms
have increased, too. Especially during the last 20 years the probability of very hot days
increased considerably. Likewise, during the last 40 years, showers have increased in

frequency and intensity.>60

To sum up, Germany’s interdependence with global climate change in terms of climatic
and environmental vulnerability increased in recent years. The highest vulnerability is
seen in South-West Germany, in the central part of East Germany, in the Alps, and in
urban areas.>®! In south-west and east Germany, this vulnerability is characterized by a
low level of water disposability and the threat of droughts during summer - especially
against the background of decreasing summer precipitation.>¢2 Mostly affected are
farming, forestry and maritime traffic in economic terms and humans due to heat strains
in health terms.563 Similarly in urban areas, humans are strongly affected by increasing
heat strains.>¢* In terms of biodiversity, animals and plants in the Alps are vulnerable to

the consequences of global climate change.>%°

557 Gerstengarbe and others, p. 154.
558 Gerstengarbe and others, p. 152.
559 Zebisch and others, p. 6.

560 Zebisch and others, p. 6.

561 Zebisch and others, pp. 7, 9.

562 Zebisch and others, pp. 7, 9.

563 Zebisch and others, p. 7.

564 Zebisch and others, p. 9.

565 Zebisch and others, p. 7.
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In general, the coastal areas are the least affected. Still there is a high vulnerability due
to storm floods and rising sea-levels. On the other side, there are sectors like tourism

and farming that could profit from rising temperatures.>66

3.1.3.2 Background Information: Germany’s Polar Research Activities

Germany is a long-established player in polar research. Its polar research activities are
organized and executed primarily by the Alfred-Wegener-Institut (AWI), which falls
within the remit of the Federal Ministry of Education and Research, and the Federal
Agency for Geoscience and Ressources (Bundesanstalt fiir Geowissenschaften und
Rohstoffe, BGR), a subordinated agency of the Federal Ministry for Economic Affairs and
Energy. Whilst the AWI focuses on marine polar research and earth system analysis the
BGR focuses on terrestrial polar research activities and the geological analysis of land
areas as well as the appraisal of polar resources.>¢” Mainly due to the activities of the
Alfred-Wegener-Institut and the country’s research infrastructure and capabilities (two
research stations in the region (one in Svalbard and one in Samoilov) as well as the
vessel “Polarstern”), Germany is an acknowledged “Arctic player” in polar research.>8 In
Germany the AWI is the dominant polar research player.>®® Founded in 1980 the
institute has more than 1,000 employees and an annual budget of more than 100 million
Euros.570 Only the Russian Arctic and Antarctic Research Institute in St. Petersburg is
larger than AWI.571 The fact that several Arctic coastal states do not possess a polar

research institute (e.g. Canada and the USA) and only two Arctic coastal states, namely

566 Zebisch and others, p. 9.

567 Alfred-Wegener-Institut, Das Alfred-Wegener-Institut (Bremerhaven: Alfred-Wegener-Institut, 2015)
<https://www.awi.de/ueber-uns/organisation/profil.html> [accessed 5 September 2016]; Bundesanstalt
fiir Geowissenschaften und Rohstoffe, Tdtigkeitsbericht 2011 (Hannover: Bundesanstalt fiir
Geowissenschaften und Rohstoffe (BGR), 2012), p. 152 (p- 128)
<http://www.bgr.bund.de/DE/Gemeinsames/Produkte/Downloads/Taetigkeitsberichte/taetigkeitsberic
ht_2011.pdf?__blob=publicationFile&v=2> [accessed 13 January 2016]; Federal Ministry of Education and
Research (BMBF), ‘Rapid Climate Change in the Arctic. Polar Research as a Global Responsibility’, p. 14.

568 Haftendorn, ‘Zaungast in Der Arktis. Deutschlands Interessen an Rohstoffen Und Umweltschutz’, p. 72;
Polar Research Expert, p. 1.

569 polar Research Expert, p. 1.

570 Alfred-Wegener-Institut, Das Alfred-Wegener-Institut; Alfred-Wegener-Institut, 2014 Annual Report.
Facts and  Figures (Bremerhaven: Alfred-Wegener-Institut, 2014), p. 27 (p. 16)
<https://epic.awi.de/41055/1/BusinessReport2014Web.pdf> [accessed 7 October 2016]; Konsortium
Deutsche Meeresforschung, Alfred-Wegener-Institut, Helmholtz-Zentrum Fiir Polar Meeresforschung
(Berlin: Konsortium Deutsche Meeresforschung, 2016) <http://www.deutsche-
meeresforschung.de/de/awi> [accessed 7 October 2016].

571 polar Research Expert, p. 1.
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Russia and Sweden, possess polar research ice-breakers underlines Germany’s strong
standing in polar research.572

The second important polar research player in Germany is the Federal Agency for
Geoscience and Ressources (Bundesanstalt fiir Geowissenschaften und Rohstoffe,
BGR).573 It has been active in the Arctic since 1992.574 According to the agency, “[wl]ith
its polar research activities, BGR assists the German federal government in [...] giving
Germany a stronger voice in decisions relating to economic, environmental and research
policy in the Arctic.”>7>

Already since 1992, Germany’s polar research activities are embedded in the two main
international polar research institutions, the Scientific Committee on Antarctic Research
(SCAR) and the International Arctic Science Committee (IASC).>76

Germany’s polar research activities are deeply embedded in international research
cooperation frameworks. Two of the key cooperation partners are Norway and Russia.
Together with France, Germany operates the French-German Arctic research base
AWIPEV in Ny Alesund on Spitsbergen. Another focus area in Norway is the Fram
Strait.577 According to the Norwegian Senior Arctic Official (SAO) Eikeland, “there is a
strong and long collaboration between Norway and Germany on polar research and
Norway would like to work even closer with Germany on polar science.”>’8 Germany
works closely with Russia in polar research, too, amongst others in the Laptev Sea and
the Lena delta, where the Samoylov research station is located.5’° This cooperation
exists since 1991 and allows German polar researchers to access to Siberian land and
sea areas.”®? In addition to polar research, there exists a bilateral cooperation with

Russia on environmental issues.>®! Altogether, German polar research is carried out on

572 polar Research Expert, p. 1.
573 Polar Research Expert, p. 1.
574 Bundesanstalt fiir Geowissenschaften und Rohstoffe, Tdtigkeitsbericht 2011, p. 128.
575 Bundesanstalt fiir Geowissenschaften und Rohstoffe, Tdtigkeitsbericht 2011, p. 128.
576 Federal Ministry of Education and Research (BMBF), ‘Rapid Climate Change in the Arctic. Polar
Research as a Global Responsibility’, p. 15.
577 Federal Ministry of Education and Research (BMBF), ‘Rapid Climate Change in the Arctic. Polar
Research as a Global Responsibility’, p. 15.
578 Norwegian Ministry of Foreign Affairs Arctic Official, Interview 2, 2014, p. 1.
579 Polar Research Expert, p. 3; Federal Ministry of Education and Research (BMBF), ‘Rapid Climate
Change in the Arctic. Polar Research as a Global Responsibility’, p. 16.
580 Federal Ministry of Education and Research (BMBF), ‘Rapid Climate Change in the Arctic. Polar
Research as a Global Responsibility’, p. 16.
581 Federal Ministry of the Environment, Nature Conservation and Nuclear Safety Official, Statement 12,
2013, p. 6.
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land and on sea in Spitsbergen, the Fram Strait, the Laptev Sea, Yakutia, the Polar Ural,
the Kamtchatka Peninsula, north-eastern Siberia, Greenland, the Canadian part of the
Arctic, and the central Arctic Ocean.’82 The fact that Germany’s polar research
expeditions have increased in recent years shows the growing importance Germany
attaches to this region.583

Finally, the international dimension of Germany’s polar research activities can also be
seen in the fact that the International Arctic Science Committee’s (IASC) secretariat is

located at the Alfred-Wegener-Institut (AWI) in Germany.>84

3.1.3.3 Background Information: Germany’s Engagement in the Fight against
Global Climate Change

The country also receives worldwide recognition for its leadership role in the fight
against global climate change. It is the result of ambitious domestic and international
policy initiatives, partly dating back to the 1980s.58> Already in 1987, then Chancellor
Kohl declared the climate question as the most important environmental problem.586
Chancellor Merkel described climate change as one of the big challenges of the 21st
century.>8” Consequently, German chancellors, environment ministers, and delegations
played prominent and instrumental roles during international negotiations and
conferences.>88 Also due to its role as one of the main advocates in the fight against
global climate change Germany is strongly interested in Arctic environmental affairs.>8°
In addition, Germany also sees a link between a changing climate and security
developments on the global level. Therefore, Germany - as one of the first nations -

lobbied to acknowledge the close relationship between both phenomena during its

582 Federal Ministry of Education and Research (BMBF), ‘Rapid Climate Change in the Arctic. Polar
Research as a Global Responsibility’, pp. 15-16.

583 Federal Foreign Office Official, Interview 3, 2014, p. 1.

584 Federal Ministry of Education and Research (BMBF), ‘Rapid Climate Change in the Arctic. Polar
Research as a Global Responsibility’, p. 16.

585 Helmut Weidner and Lutz Mez, ‘German Climate Change Policy. A Success Story with Some Flaws’, The
Journal of Environment & Development, 17.4 (2008), 356-78 (pp. 356-57, 361, 363-64).

586 Helmut Weidner, Klimaschutzpolitik. Warum Ist Deutschland Ein Vorreiter Im Internationalen
Vergleich? Zur Rolle von Handlungskapazitdten Und Pfadabhdngikeit (Berlin: Wissenschaftszentrum Berliln
(WZB), 2008), p. 106 (p. 6) <https://bibliothek.wzb.eu/pdf/2008/iv08-303.pdf> [accessed 8 December
2016].

587 Die Bundeskanzlerin, Weltweites Klimaschutzuabkommen Weiter Entwickeln (Berlin: Die
Bundeskanzlerin, 3 November 2006)
<https://www.bundeskanzlerin.de/ContentArchiv/DE/Archiv17/Reiseberichte/gb-weltweites-
klimaschutzabkommen-weiter-entwickeln.html> [accessed 8 December 2016].
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chairmanship of the UN Security Council in 2011.>°0 The German government
emphasized in a response to the parliament “that climate change-related developments
entail the possibilities of political and security risks which could touch upon European

interests.”591

3.2 Psychological Environment

Against the background of developments in the operational environment, this chapter
analyzes official ministerial documents and statements of ministerial representatives in
order to better understand how the Federal Ministry for the Environment, Nature
Conservation and Nuclear Safety, the Federal Ministry of Education and Research, the
Federal Foreign Office, the Federal Ministry of Defence, and the Federal Ministry for
Economic Affairs and Energy have perceived these developments. The analysis and
categorization of ministerial narratives focus on opportunities and challenges, direct
and indirect interdependencies, short-term and long-term impacts as well as

sensitivities and vulnerabilities.

3.2.1 Federal Ministry for the Environment, Nature Conservation and
Nuclear Safety

The ministry’s perceptions of the main developments in the operational environment, as
described in chapter 3.1, correlate to what is actually taking place globally and - to a
lesser degree - in the Arctic. The various identified perceptions are merged along four

narratives.

Narrative No. 1: Global Climate Change as a Challenge
Global climate change is perceived by the ministry as a main global challenge with
potential consequences in environmental, economic and political affairs across the

globe. In addition, it is assumed that climate change will have adverse effects against

590 Auswartiges Amt, Klima Und Sicherheit (Berlin: Auswirtiges Amt, 2011) <http://www.auswaertiges-
amt.de/DE/Aussenpolitik/GlobaleFragen/Klima/KlimaUndSicherheit_node.html> [accessed 5 September
2016]; Neil MacFarghuar, ‘U.N. Deadlock on Assessing Climate Shift’, New York Times (New York, 20 July
2011) <http://www.nytimes.com/2011/07/21/world/21nations.html> [accessed 8 September 2016].

591 Bundesregierung, ‘Antwort Der Bundesregierung Auf Die Kleine Anfrage Der Abgeordneten Alexander
Ulrich, Monika Knoche, Dr. Lothar Bisky, Weiterer Abgeordneter Und Der Fraktion Die Linke - Drucksache
16/8804-, Klimawandel Und Sicherheit, Deutscher Bundestag, 16. Wahlperiode, Drucksache 16/9136’,
2008, p. 1 <http://dip21.bundestag.de/dip21/btd/16/091/1609136.pdf> [accessed 5 September 2016].
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which Germany needs to protect itself.92 Growing sensitivities and vulnerabilities in
various parts of the globe as a result of global climate change are perceived to exist

already today.

Within the framework of Germany’s national climate protection programme, the
ministry in 2005 stated that “the fight against global warming [...] is one of the main
challenges of the 21st century.”>?3 A number of growing vulnerabilities on the global
level have been identified. These include a global temperature increase and as a result of
it an increase in extreme weather events, melting glaciers, rising sea-levels and the
shifting of vegetation zones.”>* The challenges of global climate change and linked
growing global vulnerabilities were restated in 2010 in the “Energy Concept for an

Environmentally Sound, Reliable and Affordable Energy Supply”:

Climate change, with its far-reaching effects, has become one of the greatest challenges facing
humankind today. More frequent natural disasters and weather extremes, increased water
scarcity, inundated coastal zones and the accelerating extinction of species are just some of

its direct consequences in developing and industrialized countries.>9>

As a result of perceived growing short-term vulnerabilities, the ministry called for
urgent action in 2010. As “[t]he impacts of climate change are already being felt all over
the world”>%, [...] “[c]limate action is needed now, because time is running out.”>%7

Also, the climate change paradox according to which less developed nations are most

strongly affected by the effects of a changing climate, whilst it is the complete opposite

592 Federal Ministry for the Environment, Nature Conservation and Nuclear Safety (BMU), ‘Combating
Climate Change. The German Adaption Strategy’, 2009, p- 6
<http://www.germany.info/contentblob/2293498 /Daten/426241/Adaptation_DD.pdf> [accessed 18
May 2016].
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fiir Umwelt, Naturschutz und Reaktorsicherheit, ‘Nationales Klimaschutzprogramm. Sechster Bericht Der
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594 Bundesministerium fir Umwelt, Naturschutz und Reaktorsicherheit, ‘Nationales
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for developed nations, has been acknowledged by the ministry (see also the discussion
about winners and losers of global climate change, page 87): “The countries around the
world which are suffering most from the impacts of climate change only produce a

relatively small proportion of global greenhouse gas emissions themselves.”>%8

Regarding the Arctic’s central role in global climate change and the growing
vulnerabilities between the global and the Arctic level, the ministry state<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>