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Abstract

Despite the long-recognized interlinkages betwdebay energy consumption and climate
change, there has historically been only limitelicganteraction, let alone integration,
between the two fields. This compartmentalizatemirrored in scholarship, where much
research has focused on the fragmentation of, caspky, global energy and global climate
governance, but only little has been said about th@se fields might be integrated. Our
analysis of the International Energy Agency’s (IEERpnging activities in recent years shows
that governance integration — both within globadrggy governance and between global
energy and climate governance — is now happening.[EA has broadened its portfolio to
embrace the full spectrum of energy issues, inolyidenewable energy and climate change;
it has built and is expanding key partnerships With the UN climate convention and the
International Renewable Energy Agency (IRENA); @rfths become an authoritative
advocate for the inter-related goals of a low-cartvansition and climate change mitigation.
We show that these developments are not the masaltop-down plan, but have rather
emerged through the Agency’s various efforts tepearits energy-cetit mandate in a fast-

changing global policy environment.

Keywords: Global energy governance; Global clingaieernance; Governance integration;

Organizational change; International Energy Agency
1. Introduction
Since the 19 century, global carbon dioxide emissions from ildsgl combustion have

grown from almost zero to over 31 gigatonnes anpualaking energy consumption the

most important source of greenhouse gas (GHG) enssy far (IEA, 2013a, see also IPCC,
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2014). Despite the rise of renewable energy teduymes, global dependence on coal, natural
gas and oil for electricity generation, heating andling, transportation and industrial
processes continues, with rapid rises of GHG eomnssafter a temporary slowdown in the
wake of the 2008 global financial crisis (see 88, 2014). In addition, emissions are
generated through the consumption and producti@mefgy related to land use, notably in
the clearing of land, the use of machines andaslell plant fertilizer, and biofuel agriculture.
As a consequence, global carbon dioxide emissim@812 were almost 60% higher than in
1990 (Peters et al., 2012). IPCC (2014) estimatggest that if current emissions trajectories
continue, it will be impossible to keep the risagylobal average surface temperatures to 2°C
above pre-industrial levels (see also World Bafi,4Q?!

Surprisingly, despite the long-recognized cleagrintkages between global energy
consumption and climate changehere has historically been only limited policyeiraction,
let alone integration, between the two fields. y@ars, the climate convention process did
not directly define the climate change problem e largely about energy use. The 1997
Kyoto Protocol mentions energy only six times (dfieh twice in the Annex), there is no
single mention of fossil fuels or coal, and oil aga are only mentioned once in Annex A
(UNFCCC, 1997). Many country delegations to officiagotiations under the United
Nations Framework Convention on Climate Change (ORE) have historically been led by
environment and foreign ministry representativésaathan officials from ministries
responsible for energy or natural resources, uimilegl the policy-making disconnect
between energy systems and their environmentaldtipa

The same problem manifests at the national levéhofigh since the late 2000s some
countries have sought to integrate responsibitityehergy and climate policy by creating
new ministries — prominent examples being Denmavkisstry of Climate and Energy
(created in 2007) and the UK’s Department of Enengy Climate Change (created in 2008)

— institutional separation remains the norm, andmartmentalization has been observed to

! Others have argued that the 2°C goal — the offipted threshold for dangerous climate change — is
misleading and should be “ditched” as it is noeastifically meaningful and only politically motived when
emissions reduction progress to date does not nugtetith actual demands (Victor and Kennel, 2014).

2 As one of our anonymous reviewers has pointedsoume analysts dispute the precise nature ofikadie
between greenhouse gas (GHG) emissions and clehatege. Although we recognize that there are
complexities and uncertainties in climate scienu possible outcomes of GHG emissions, our focos ithe
process by which the IEA has added climate chamds portfolio.

? Interview with former senior UK negotiator to tbiémate convention, March 2015. The former negotialso
pointed out that due to a lack of interest in clienehange and broader environmental concerns eladedly,
an absence of environment ministries or equivakarhe countries (e.g. OPEC members) were for maagsy
represented only through their energy and resauingstries. On renewable energy policies in AraltEGQP
countries, see e.g. Atalay, et al. (2015).
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continue even after location of national respotisjtfior both fields in the same ministfy.
Moreover, although a growing number of governméatge set national GHG emissions
targets for the medium and long term, only few halée managed to design, let alone
successfully implement, an energy policy in linghwmthe acknowledged urgent need to
decarbonize their economigs.

The problem is compounded by the institutional &echure of global energy
governance (see e.g. Escribano, 2015; GoldthaWattd, 2010; Van de Graaf, 2013a),
which remains highly fragmented and ill-equippeefiectively address the core policy
challenges related to both energy use and — thesfolcour paper — its consequences for
global climate change. Adopting a general concéftame developed by Biermann et al.
(2009b; 2010), we define as the global governandaitacture the “overarching system of
public and private institutions that are valid otige in a given issue area,” i.e. as comprising
“organizations, regimes, and other forms of pritespnorms, regulations and decision-
making procedures” (Biermann et al., 2009b: 15\ds geopolitics and crisis that impelled
the emergence in the second half of th8 @ntury of a globe-spanning governance
architecture in the energy field, when oil produaed consumer countries realized that in
order to preserve their respective interests atdoetransaction costs they would be well
served by forming organizations amongst like-mindeanberg. Consequently, the onset of
global climate change as an inescapable policylenofand the need to decarbonize national
energy systems if emissions reduction goals abe tmet, have posed great challenges to an
architecture whose main participants have largegnbused to focusing on energy supply
and demand dynamics rather than the environmemfidations of fossil fuel combustidh.

And yet, as this article shows, significant mow@sdrds the integration of energy and
climate policy are emerging in unexpected waysaBglyzing the activities in recent years
of the International Energy Agency (IEA), often satered the key organization in the
fragmented landscape of global energy governameeds. Leverett, 2010; Florini, 2011;

Van de Graaf, 2012), we argue that the IEA is bengran important and influential agent in

* Interview with national official involved in thé&A, August 2014.

®> Denmark is a notable example of success. Apam freating institutional synergies at ministerealdl, and
long being a leader on climate change mitigatioenark is working towards the goal of completely
decarbonizing its energy system by 2050 througimtegrated policy framework. According to the 2015
Climate Change Performance Index, Denmark has dnlel\s best climate policy, followed by Sweden dhd
UK (Burck et al., 2015).

® This architecture may be described as bifurcatehat it initially split into oil producer and ceamer country
institutions, respectively, the two most prominehthese being the IEA (consumers) and OPEC (prjic

" Interview with IEA official, September 2014.
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the integration of global climate and energy goaee. We focus on significant
developments in three areas: the broadening dBA&s issue portfolio, its increasing
cooperation and partnership with the UNFCCC andritexnational Renewable Energy
Agency (IRENA), and its growing advocacy for mitiig@ climate change and transitioning
to a low-carbon future. We find that the IEA’s ieasingly consequential role in integration
both within global energy governance and betweeretiergy and climate governance fields
derives not from a designed strategy or top-dovan,gbut emerges through its various
efforts to pursue its energy-centric mandate inmpmex and fast-changing global policy
environment. That is, rather than a response tbagxgemands from its member states, the
IEA’s role in integrating global energy and climag@vernance emerges through
organizational change and adaptation impelled gy global policy environment and

novel ways in which it is exercising its organipatil autonomy.

2. Methods

2.1. Literaturereview

The compartmentalization between energy and climla@ge policy addressed above is also
reflected in academic research and writing, withoarships of environmental and energy
governance largely evolving as if in two separateasns. While the International Relations
(IR) literature addressing the management of glebalronmental issues dates back to the
1972 United Nations Conference on the Human Enwent in Stockholm, the field did not
fully “come into its own” until the late 1980s at@90s (O’Neill, 2009: 7). It is during this
time that IR scholars began to seriously addres$atmation of international environmental
regimes and institutions (see e.g. Bernauer, 1988s et al., 1993; Sprinz and Helm, 1999;
Wettestad, 1999; Young, 1989). During the following decades, the field grew further
while also incorporating the new concepglidbal governance as different from an
international, state-centered perspective. Schbkegan conducting more research into the

role played by international organizations, nongownental organizations, transnational

8 For a critical discussion of international orgatians as autonomous actors in world politics,independent
from their (state) members, see Barnett and Finneifi®99, 2004). In contrast to Barnett and Finrnerso
criticism, the analysis here shows how the IEA’arging role is in fact serving to overcome theexlve
action problems inherent to the fragmentation obgl energy and climate governance and the divédwden
them. For an in-depth discussion of the autonomptefnational bureaucracies as different fromrimagional
organizations see Biermann and Siebenhtiner (2009).
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advocacy networks and business actors (see exgn&ia et al., 2009a; Falkner, 2008; Ford,
2003; Oberthir and Stokke, 2011; Pattberg, 200n&ia 1995). However, global climate
change governance (as a particular kind of enviental governance) has arguably received
the most scholarly attention in recent years, &ithide range of publications focusing on all
aspects of the global climate governance archite¢see e.g. Biermann et al., 2010;
Bulkeley et al., 2014; Bulkeley and Newell, 201@p&, 2014; Held et al., 2011; Held et al.,
2013; Helm, 2005; Helm and Hepburn, 2009; Hoffm&011; Stevenson and Dryzek, 2014).
An important strand of this literature has beemaalysis of the fragmentation of the global
climate governance architecture (see e.g. Biernetiah, 2009b; van Asselt, 2014; van
Asselt and Zelli, 2014; Zelli, 2011).

Influenced by the 1970s oil crises, much of théieaacademic research on energy
policy focused on questions of energy security @evklopments in world oil markets (see
e.g. Adelman, 1973; Surrey, 1974). Research omagletergy governance, defined here as
the “international collective action efforts unaggen to manage and distribute energy
resources and provide energy services” (Florini &adacool, 2009: 5239), has only emerged
more recently (Cherp et al., 2011; Goldthau, 2@dldthau and Witte, 2010; Lesage et al.,
2010; Meyer, 2013; Van de Graaf, 2013a). Subfigdsis literature have endeavoured to
analyze the role of specific organizations in aenmmplex world in which energy policy
decisions are shaped by a multitude of actors at¢hesGlobal North and South. These
organizations include the IEA (see e.g. Colgan92@(orini, 2010; Florini and Sovacool,
2009; Kohl, 2010; Leverett, 2010; Van de Graaf,204an de Graaf and Lesage, 2009), the
Organization for the Petroleum Exporting Count(l®@®EC) (see e.g. Colgan, 2014; Gately
et al., 2013; Hochman and Zilberman, 2015; Wittm&13) and, to a lesser extent, IRENA
(see e.g. Urpelainen and Van de Graaf, 2015; Vaardaf, 2013b).

Like its counterpart in global climate governante, literature on global energy
governance has identified the fragmentation of guece architectures as a key challenge
(Leal-Arcas et al., 2015; Meyer, 2013; Van de Gra@fi3a). Even more so than global
climate governance, global energy governance asnsis large number of actors that are
not fully interlinked or integrated. Although thaeseno core organization that unites all
countries under a single roof, the IEA is oftennsag occupying a key role in global energy
governance as “the world’s leading authority onrgpeconomics” (Harvey, 2012b) and
“the single most important institution for energyporting countries” (Colgan, 2009: 5).
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However, while fragmentationithin global energy governance awithin global
climate governance is increasingly well-researdedi understood, there are only very few
publications today that have attempted to addnessiregy gapdetween the two architectures,
taking an integrated look at the two fields whided not simply treat one as the addendum
of the other (Falkner, 2014; Fouquet, 2013; Meg64,3; Zelli et al., 2013} This includes
attempts to understand planet-wide transformahoough the new, holistic paradigm of
earth system governance which incorporates various different governancenags, including
energy, environment, food and water (Biermann, 2014

What is missing beyond these accounts, howevegrisus attention to the
interlinkages and convergence between the globgrand climate governance
architectures and the organizational and policyngkea inherent to these. This is problematic
given the closely intertwined nature of energy congtion and climate change, as well as
the now widely accepted urgent need to address ikeges in a joined-up fashion. This
article is a contribution to addressing this gapr §tarting point is Van de Graaf's (2012:
241) call for an analysis of the evolving role lo¢ tEA in global climate governance,
something that has received scant attention s@iarresearch is informed by the conviction
that the possibility of resolving the key problefrctimate change is served not, as some
have argued, by a further fragmentation of the gl@mergy governance architecture to “de-
emphasize linkages” (Meyer, 2013: 389), or indegdHfting responsibility for addressing
climate change away from the UNFCCC towards engrgpjtutions, but instead by greater
integration and linkages both within global eneggyernance and between the existing

governance architectures in the climate and enfestyy
2.2. Concepts

Building on Garcia et al. (2014) we define goveremtegration as a positive interaction of
actors either within a governance architectureatwben two (or more) different governance
architectures which result in a convergence ofgesiand practice.Governance

integration, whether within a governance architextur between two different architectures,

can only begin to occur if at least one of the ecitovolved changes or adjusts their approach

° In contrast, there is a wider range of publicatiaddressing overlap between global climate govemand
governance of global trade, biodiversity, etc. @&e Epps and Green, 2010; Oberthir and StokKel,; 2@n
Asselt, 2014).

19 Garcia et al. refer to ‘streams of governancey.(Bsheries and biodiversity governance) whileuse the
term ‘governance architectures’ as introduced above
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and practices in ways that establish clear intealyes with the approach and actions of
another actor or group of actors. In the contexglobal energy governance, it would require
at least one of the international organizationsli{sas the IEA) to break with established
patterns and start behaving in ways that creakadjes with other organizations, operating
either within global energy governance or in glotiahate governance.

We argue that the changes in the IEA’s approachésetivities are linked to forms
of organizational innovation and change relatethéoAgency’s engagement with a changing
global policy environment. Organizational innovat@nd change are subjects of a vast
literature, especially in management studies actkmy (see e.g. Damanpour, 1991;
Damanpour and Schneider, 2006; Hage 1988; HanrchRr@eman, 1984; Levitt and March,
1988). Hage (1999: 599, see also Damanpour and, E984) defines organizational
innovation as “the adoption of an idea or behavtbat is new to the organization.” This
innovation is further thought to consist of theethelements of “change, novelty and
improvements in performance” within the organizatibamprinakis, 2012: 96; see also
Johannessen et al. 2001). Whilst a useful stastlitarature’s focus on innovation and
changes in business practices in, predominantlyater sector organizations only goes so far
for our purposes, that is, an analysis of the dyosuof policy change. This, however, is a
central interest of the field of public policy, wieé policy change is generally understood as
“an alteration in the commitment of a governmenanaoobjective” (Jones and Baumgartner,
2005: 117), that is, a change in the way governsadtiress and manage policy problems,
usually on the basis of regulatory and legislatikange (see also Baumgartner and Jones,
1993; Howlett et al., 2009; John, 2003; Kingdorm20Sabatier and Jenkins-Smith, 1993).
For example, if the objective is to cut GHG emissiahe ‘commitment’ would come in the
form of new legislation (e.g. enshrining nationaligsions targets or renewable energy
support schemes in law) or the creation of newtiriginal arrangements (e.g. integrating
responsibility for energy and climate policy in@wnministry). Such changes break with
established patterns of governance, either adatiiemg to new external realities, or
producing entirely new ways to deal with perceipeablems.

We thus define organizational change as the chiantipe commitment of an
organization to an objective, resulting in the adwpof new approaches and activities. It is
these activities which we set out to trace andyaeabelow. The specific context we focus on,
that of intergovernmental organizations such asEeoperating in a changing policy

environment, has not been well addressed by maragestudies, which typically focus on
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organizational, rather than policy change, or, @edjéy the public policy literature, which
tends to focus on policy change at the nation&kerathan the international level. Both
literatures offer important insights which we dram; along with those of the emergent
literature on ‘international bureaucracies’ (Biermand Siebenhtiner, 2009). The core
contribution of this article is the analysis of egent integration between energy governance
and climate governance, something largely negletttesi far in studies of both governance
fields, especially given the long-standing separatietween them highlighted above. Our
analysis proceeds through a detailed study ofvibév/img activities through which the IEA is
becoming an important and influential actor in atbrag this integration. As such, the article
is also a modest contribution to analyses of omitnal change, although space constraints
prevent us from a more in-depth theoretical disouss

2.3. Materials used and structure

Our analysis draws on a variety of sources, incdgdEA publications, official website
information, other academic studies, internationatlia reports, and a series of elite
interviews and background conversations with IEA BINFCCC officials. Most of the
interviews were granted on the condition of anornypand we therefore refer to them in a
non-attributable way. In the following section, l@ad empirical credibility to changes
within the IEA through tracing the aforementionbdee sets of activities: broadening the
issue portfolio, increasing cooperation with theRONCC and IRENA, and a growing
advocacy on behalf of a low-carbon transition. mbgt section discusses our findings in
light of their implications for integration both tin the field of energy governance as well
as between energy and climate governance. We msosd reasons for the IEA’s observed
organizational change and point to challengesuhér governance integration. The article

concludes with a look at implications for the IEAtde as an international organization.

3. Results: ThelEA as an adaptive organization

The IEA was established in 1974 as an autonomaaenaration within the framework of the
OECD. Its founding was a direct response to the1fI7crisis which had come as the
consequence of both a reduction in oil productioe @an oil embargo imposed by OPEC

members in answer to the Yom Kippur War fought leetvisrael and a coalition of Arab
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states led by Egypt and Syria. OECD countriesywtbed’s major oil consumers at the time,
were hit hard by the resulting oil price shock thaty initially failed to react in a coordinated
fashion, instead engaging in “competitive behavsarsh as stockpiling and hoarding of oil
reserves” which drove costs up even further (Fl@md Sovacool, 2009: 5242). The IEA’s
original role was, thus, to prevent similarly unatioated measures in the face of future oil
supply emergencies, helping OECD countries cootédiaHective collective responses. Its
mandate included a variety of measures intende@dpoove the energy supply security of its
member countries, such as an information systesebjidracking developments in oil
markets and a framework for cooperation with oihpanies. Critically, IEA members were
required to hold emergency oil reserves “sufficinsustain consumption for at least 60 days
with no net oil imports” (Bamberger, 2004: 125}inait since increased to 90 days.

Although not part of its formal mandate, towards é&md of the Cold War, the IEA
began to consider the impact of energy producti@ha@nsumption on the environment,
establishing initial links between energy and emvmental policy. The first Ministerial
Statement and Conclusions on Energy and the Ermeabhwas released by the IEA on 9
July 1985. Although the wording of this statemeatwuite general, it nevertheless included
agreement on using energy more efficiently, combgstoal in an environmentally
acceptable way, increasing the use of naturalagaspromoting renewable sources of energy.
Environmental issues were kept on the agenda therelm 1993, the Ministerial Declaration
and Recommendation on Energy and the Environmeeduratification of the climate
convention (for reproductions of the original doants see Scott, 1995, pp. 272-285). That
same year, the organization officially expandeddspe beyond the primary objective of
ensuring energy security to include as further geabnomic development and
environmental protection (Scott, 1994: 386The IEA also made some early forays into
alternative energy technologies such as nucleaepand renewables. Despite these
developments, the IEA’s role has not been suffityenecognized, because of its historic
image as “an institution mainly concerned with fbgels” (Van de Graaf, 2012: 240).

However, as our analysis below shows, the IEA luas effectively broadened into
an organization which tackles the full range ofrggdechnologies and policy issues. We
focus in particular on three sets of activitiesstiwe show how the IEA has expanded its

portfolio to embrace the full spectrum of energuss, including renewable energy and

1 A discussion of energy security is beyond the sagfithis paper. For a good introduction to theceqm,
including the different definitions in existencal&y see, for example, Chester (2010), Kruyt €24I09),
Sovacool and Brown (2010) and Yergin (2011).
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climate change. Second, we show that the IEA hdisdnd is expanding a number of key
partnerships with organizations in both the glabadrgy governance and the global climate
governance fields. Third, we show the IEA has bexamauthoritative advocate for the
inter-related goals of shifting away from fossiéfsl and taking action to mitigate climate

change.

3.1. Widening issue portfolio

Since the creation of the IEA, the number of engegynologies and actors involved has
proliferated, as has the number of energy polierescted worldwide. Over the years, the IEA
has been criticized for not sufficiently acknowledgthis change. Much of this criticism has
revolved around the Agency’s perceived lack of asbd attention given to renewables. For
example, the Agency has been dismissed as “fanthe part not qualified to represent the
interests of renewable energy at the internatitavall” because of its role in advancing the
cause of fossil fuels and nuclear power (HirscBQ2 4409). The creation of IRENA can be
seen as at least in part a result of the frustradicer the IEA’s downplaying of the role of
renewables (Van de Graaf and Lesage, 2009). lideniable that the IEA’s earlier
conservative projections for installed capacitg(@ wind energy) were later outstripped by
actual developments. However, the IEA was harddyahly organization that got it wrong.
The US Department of Energy, the World Bank andétie European Wind Energy
Association - the European wind industry’s own rogjanization in Brussels - all
underestimated actual installed capacity (REN21220

There is evidence that the IEA has taken on boamtksof the criticism in recent
years, which may have been in part the result@fshlutary shock” (Van de Graaf, 2012:
239) provided by the creation of IRENA as a potdnival organization. Renewable energy
plays a much bigger part of the Agency’s issuefpliottoday than ten years ago. It is now
addressed by a separate Division and in 2011 BAeektablished the Renewable Energy
Industry Advisory Board (RIAB) to enhance links\ween the Agency and leading
renewable energy industry stakeholders. IEA repghish acknowledge the rapid scaling up
and increasing cost competitiveness of renewaldeggrsources such as onshore wind and
solar photovoltaics are now issued on a regulaslfase e.g. IEA, 2010; IEA, 2012a; IEA,
2014a). The change towards a more positive outloplkerhaps best illustrated by two solar

technology reports published in late 2014 whicketbgr spell out an ambitious vision for

10
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solar energy to become the world’s largest eldatgrgource by 2050 and contribute to a
significant reduction in C®emissions, the core goal of global climate govecedIEA,
2014b; IEA, 2014c).

In part, these efforts are in line with the Agerscyioves since the mid-2000s to
expand its issue portfolio by gathering more diagson electricity production, trade and
consumption on a monthly basis for all OECD mendoemtries, and publish reports on
various aspects of electricity markets. Ahead efltunch of the IEA’s 2014 Energy
Technology Perspectives report, IEA Director Maaa der Hoeven argued that rather than
oil, it is electricity which “is going to play a @iring role in the first half of this century as
the energy carrier that increasingly powers econagrowth and development” (IEA, 2014d).
With the growing importance of renewables in elettir generation, it is only natural to
devote more attention to the issadhis is all the more so considering that all @& tEA's
member countries have either moved to aggressesgignd their domestic renewable energy
portfolios or are planning to do so. Another impattreason for the greater emphasis on
renewables, however, has been the better staffidgesourcing of work on issues other than
fossil fuels, in line with the changing prioritiasnongst IEA member countri&SFor
example, both the Agency’s renewables and enefgyesfcy units have grown in recent
years, resulting in a more expansive gatheringatissics, more expert workshops in both
member and partner countries, and publicationgrbaving number of in-depth reports.

Alongside its growing work on renewables, the Agehas increasingly focused on
global climate change. Scarcely an issue in theninflays of global energy governance,
climate change has since become one of the detentsiof a modern, 2kcentury energy
policy. Like its member countries, the IEA has hbadespond and adjust to this chafgin
contrast to its earlier work, the organization gigantly expanded its focus following the
2005 G8 summit at Gleneagles (Florini and Sovacad9: 5243). The IEA gathers O
emissions statistics, maintains a database on Ghi€mns policies undertaken by member

states and since 2008, all World Energy OutlookEQ)/— the IEA’s annual flagship

12\While there is a wider range of low-carbon tecbg@s, including nuclear power, we focus on rendesb
This is because the recent changes in the IEA’soagh discussed here are significantly more prooednvith
regards to renewables than nuclear power or, famgie, energy efficiency, both of which have been a
significant part of the Agency'’s portfolio for mutdnger. However, it should be noted that, as 2045
Technology Roadmap: Nuclear Energy’, jointly pubéd by the IEA and the OECD’s Nuclear Energy Agency
(NEA) states, nuclear energy has a prominent roteé decarbonization of power systems, emphasthizig
under the IEA’s 2°C scenario, “global installed a&eipy would need to more than double.” We thank an
anonymous reviewer for this point.

13 Interview with national official involved in th&EA, August 2014.

1 Interview with IEA official, September 2014.
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publication — have devoted substantial and growitention to climate chand@Critically,
WEDOs fall under the editorial authority of IEA ChEeconomist Fatih Birol, a vocal advocate
of acting on climate change (see below). This heglgsart to explain why the WEO would
focus as much on climate change even when the iemlislipped down the international
policy agenda during the global financial crisisl s aftermath. Moreover, as one IEA
official pointed out, there is little editorial erference from member states with the
organization’s reports, although country reprederdgsa are usually invited to provide
comments, input and suggestidighus, while the interests of member countries are
important in determining the Agency’s overall difen, a certain degree of flexibility and
culture of independent research also give IEA @ffica chance to pursue more independent
agendas and, as in the case of climate changerdisipgorate the debaté.

Over time, the Agency has become “better at dolingate work,” adding a “clear
climate lens” to its assessmefitghis is also reflected in the WEO Special Repatiich
have highlighted clear linkages between the enanglyclimate policy fields. In 2013, the
IEA published “Redrawing the Energy-Climate Mapfiiah defined changes in the energy
sector as the “key to limiting climate change” gndposed a number of energy policy
solutions to “help keep the door open to the 21Gdathrough to 2020” (IEA, 2013a). This
was followed by the 2014 Energy, Climate ChangetEmdronment Insight Report
presented to delegates at th& Zbnference of the Parties (COP 20) to the UNFOCC i
Lima. In June 2015, the Agency published a WEO Bp&eport on climate change ahead of
COP 21 in Paris, which, explicitly emphasizing gyense and climate change as
inextricably linked, spelled out a number of kegpst needed from an energy perspective to
achieve success at the UN climate talks and beg&#d 2015a). A stakeholder meeting
presenting the preliminary conclusions of the repoearly March 2015 was attended,
according to IEA officials, by all the key playensthe global climate policy arena, reflecting
the IEA’s convening power and its newfound “weigghthe climate debates®

Although the number of IEA staff working specifilgabn environmental issues is still
quite small and large parts of the Agency “go oeesfully without addressing climate

!> We define substantial attention as devoting attleae of the major segments/ parts of the WEQiruate
change. The WEO 2007 already addressed climategeteamd GHG issues but it did so in a more ancillary
fashion. The change to the WEO 2008 (and WEOs dlffterg is significant.

18 Interview with IEA official, June 2015.

" Interview with IEA official, March 2015.

18 Interview with former senior UK negotiator to tbémate convention, March 2015.

9 Interview with IEA official, March 2015.
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change directly® what is important for our analysis is how majoAl&nits, such as those
working on renewables, energy efficiency, energhmelogies, electricity markets, carbon
capture and coal, all increasingly address climbtange and GHG emissions as a routine
part of their work. In part this is a consequentelimate change considerations becoming
gradually more prominent in these different endsgye area$: Another factor, interestingly,
is the relatively high staff turnover. Permanem i€ontracts are rare and the majority of staff
turns over every five to six years, resulting ia Hverage age of mid-level staff in the late
30s and early 40s. As one IEA official put it, thgency may not pursue a conscious strategy
of recruiting staff with knowledge of climate pagliand an understanding of its connections
with energy policy-making, but the inflow of youngexperts who have been more exposed
to these issues than their predecessors has ntesstlexpanded the IEA’s in-house
expertise?” In addition to such internal rebalancing of itaisgortfolio, the Agency has
moved to build bridges between the energy and ¢éirgavernance architectures, which we

turn to next.

3.2. Building partnerships

Since 2007, the IEA has supported global climagotiations by organizing workshops,
seminars and side events at conferences of thegasthich have facilitated the sharing of
information and have helped build a better undaditey of technical issues amongst country
delegation$? In September 2012, the IEA and the UNFCCC Sedattsigned a
Memorandum of Understanding aimed at reinforcingitunal efforts to promote clean energy
and combat climate change” (IEA, 2012b). Both orgatiions would engage in a closer
exchange, with the UNFCCC taking responsibility ttoe overall governance framework of
climate change mitigation and adaptation and tifedéntributing its experience in energy
policy and statistics within this framework.

Specifically, cooperation has developed along fhagor lines. First, the IEA supports
the UNFCCC Secretariat in its efforts to estabfiable GHG emissions inventories

2 |Interview with IEA official, June 2015.

% These changes in the global policy environmentifesinthemselves not just in the IEA, as we dishere,
but at all levels of political authority and acr@dkjurisdictions, for example through climate oba laws and
action plans, carbon taxation, emissions tradimgses, renewable energy acts and a wide rangéaaf latvs,
regulations and policies. For an in-depth reviewetévant legislation in countries around the wpskele
Nachmany et al. (2014).

%2 Interview with IEA official, June 2015.

23 At COP 20 in Lima alone, the IEA hosted, co-hosiegarticipated in 19 different events.
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through an expert review of emissions data — a ftoretion of the climate convention. The
data provided to the Secretariat by country parie®@mpared with and verified through
emissions data provided by the IEASecond, the IEA plays a role in the UNFCCC's ekper
review process in relation to climate policy measuadopted by country parties to the
climate convention. As the bulk of GHG emissionsad to energy use, the majority of
climate policy is necessarily also energy policlird, the IEA has provided input to the
technical examination process, specifically the @EE’s Workplan on Enhancing
Mitigation Ambition (Decision 1/CP.17) with the daa scaling up decarbonization efforts
in the pre-2020 period. IEA experts have parti@dah the Workplan’s Technical Expert
Meetings on issues ranging from energy efficienoy @newable energy sources to carbon
capture and storage. Fourth, the IEA is also iredlwn the UNFCCC'’s Technology
Mechanism (Decision 1/CP.1&hd its two components, the Technology Executive
Committee and the Climate Technology Centre anavbidt, both of which aim to enhance
technology development and North-South transfeis €boperation happens through the
multilateral, public-private Climate Technologytiative (CTI), an Implementing Agreement
under the IEA. For example, the CTI's Private Firiag Advisory Network seeks to help
mobilize private capital in support of climate efdly, clean energy businesses operating in
developing countries. Finally, the Climate Changedtts Group, jointly hosted by the IEA
and the OECD, provides technical input into the @I process although it is separate
from the climate convention. It convenes two megiper year between government, private
sector and civil society representatives whichadge attended by the UNFCCC, organizes
side events at conferences of the parties andnimgad Bonn climate change conferences,
and regularly publishes policy papers on issuesagit to the climate negotiatiofts.

In addition to these formal and publicly visiblgtigities, much of the collaboration is
of a more informal nature, built on routine intdras between IEA, UNFCCC and OECD
member country officials. For example, Paul WatkmsHead of the Climate Negotiation
Team in France’s Ministry of Ecology, SustainabkevBlopment and Energy and a key
player in preparing COP 21, was “regularly in and @f the IEA” having built a “close

24 This and following based on interview with UNFC@#icial, March 2015.

% There are several mechanisms of cooperation battheelEA and the UNFCCC, for example through the
Global Fuel Economy Initiative which is also tiedwith the G20 and the UN’s Post 2015 Development
Agenda. The examples discussed here are intendiaktoate the more structured instances of engesg.
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relationship” with experts at the Agen®yThe IEA has also involved UNFCCC officials in
shaping the WEO Special Reports through meetinggsfheadquarters in Pars.

Connected to this increasingly close cooperatiose lteeen the IEA’s moves to build
closer links with IRENA. IRENA was founded by a nioen of IEA member countries led by
Germany to push for an independent intergovernrherganization focused exclusively on
renewable energy based on the perception of theaE@aptured by powerful fossil fuel and
nuclear interests and biased against renewablesd¥&raaf, 2013b). Despite the IEA’s
unease over the creation of IRENA, understood @sgeting organization, the activities of
recent years reflect increasing cooperation anidtootation.

In early 2012, only three years after the creatibiRENA, the organizations signed
an official partnership agreement, targeting thestjment and publication of the
IEA/IRENA Global Renewable Energy Policies and Meas Databas®, collaboration in
technology and innovation, and the sharing of raai@&energy statistics. Commenting on
the agreement, IRENA Director General Adnan Z. Aneglared the Agencies to be “natural
partners in the global quest to increase the depdoy of renewable energy” (IRENA, 2012).
Since then, the organizations have held joint waoks and published a number of energy
technology briefs, for example on solar photoveokand electricity storage. The technology
briefs are published jointly by IRENA and the IEAsergy Technology Systems Analysis
Programme (ETSAP). In January 2015, IEA Executiire®or van der Hoeven was a
featured guest speaker at IRENA'’s Fifth Assembbngside UNFCCC Executive Secretary
Christiana Figueres. Two months later she praisedgood cooperation” between the IEA
and IRENA at the Berlin Energy Transition Dialogwan der Hoeven, 2015).

This seemingly rather harmonious relationship betwie two Agencies can also be
explained by the organizational differences thaeh@mained between them (see Meyer,
2013). Unlike IRENA, the IEA takes a more holistiew of the energy system, underpinned
by its extensive data-gathering and analysis a¢dhesw/hole range of energy issues, whereas
IRENA is an organization dedicated to promotingengables (Urpelainen and Van de Graaf,
2015). The differing mandates allow for a de-faditasion of labor between the two

organizations, even if this does not mean thatmiaetween them has ended altogetiier.

%8 |nterview with IEA official, March 2015.

27 Interview with UNFCCC official, March 2015.

% The database can be accessed at http://www.ideotimiesandmeasures/renewableenergy/
2 Interview with IEA official, June 2015.
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3.3. Advocating change

The third set of activities has been a shift inltB&’s approach from one largely focused on
gathering and analyzing energy statistics to onielwalso openly advocates particular
energy choices. This is perhaps the most impodadtyet often overlooked change the IEA
has undergone in the last few years. Criticized tettently as too favorable towards oil, coal
and gas and employing “a deliberate method to hedgeincreasing profits for the
conventional energy sector” (Murray, 2009), the Agyehas restyled itself as an influential
global advocate on behalf of the transition tova-tmrbon future and aggressive climate
change mitigation. This reorientation is reflecitedhe approach taken by leading figures
within the organization, who have used their higbfife positions to advocate change.
Among them are the IEA’s Executive Director Maranwer Hoeven and the IEA’s Chief
Economist, Fatih Birol, who will follow van der Heen as Executive Director in September
2015. Both were not natural proponents of a lowear climate change agenda but rather
grew into their new roles over tinfe.

Ahead of the %8 Clean Energy Ministerial held in London in ApriD22, van der
Hoeven, a former Dutch Minister of Economic Affaivearned that the world’s “addiction to
fossil fuels grows stronger each year. Many cleargy technologies are available but they
are not being deployed quickly enough to avert pay disastrous consequences. [...] The
current state of affairs is unacceptable precibelyause we have a responsibility and a
golden opportunity to act [on climate change]” (&, 2012). Commenting on the"1.8
Conference of the Parties to the climate conventiddoha, Qatar, van der Hoeven
emphasized “the need to rapidly transition to aers@cure, sustainable global energy system”
in which “carbon emissions must be dramaticallyucei” (IEA, 2012c).

Birol, a former statistician at the OPEC Secretatiaed similar language to position
the IEA and its 2011 World Energy Outlook in thengte change debate. Following the
report’s release in November 2011 shortly befoeedbnference of the parties in Durban, he
chided governments for their insufficient, non-liighinding emissions pledges, arguing that
“with current policies in place, global temperatisge set to increase 6 degrees Celsius,
which has catastrophic implications. [...] If as @17 there is not a start of a major wave of
new and clean investments, the door to 2 degrdebevclosed” (Westall and Dahl, 2011).

Birol also helped position the Agency at the fovetrof the campaign against fossil fuel

% Interview with IEA official, September 2014.
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subsidies, a critical step towards leveling thegynelaying field for renewable energy
sources trying to gain a foothold in the market.eady as 2009, the G20, based on data
provided by the IEA, called for a phasing out oflssubsidies in the “medium term” (Mason
and Ennis, 2009).

Speaking to The Guardian in early 2012, Birol engjread that “energy markets can
be thought of as suffering from appendicitis duéssil fuel subsidies [...] undermining the
competitiveness of renewables,” adding that sublsidies “are a hand brake as we drive
along the road to a sustainable energy future’riC2012). In 2014, he warned against both
the growing global use of emissions-intensive ewal continued fossil fuel subsidies,
arguing that “there is a need to change coursedmamatic way” (Beckman, 2014). Making a
similar case, van der Hoeven argued that “masswestments in low-carbon technologies —
renewable energy and energy efficiency — are needibe power sector if we are to keep
temperatures from rising more than 2 degrees” apoeéndustrial levels (Energy Next,
2014). Presenting new IEA data in March 2015 wimclcated a stalling of global GHG
emissions from the energy sector in 2014 (albeat laistorically high level), Birol called
climate change “the most important threat facingogisy.” He went on to argue that the new
data would provide “much-needed momentum to negwigreparing to forge a global
climate deal in Paris in December” (IEA, 2015b).3s¢icecently, at the June 2015 launch of
the WEO Special Report on climate change aheddedParis negotiations, van der Hoeven
pointed to the IEA’s own work in making the caseifdernational action. “As IEA analysis
has repeatedly shown that the cost and difficuityibigating greenhouse gas emissions
increases every year, time is of the essence” sje|IEA, 2015c). Birol was unequivocal
in establishing the connection between energy dndhte change governance, arguing that
“any climate agreement reached at COP21 must h&vertergy sector at its core or risk
being judged a failure” (IEA, 2015c). We discuss implications of such advocacy by
prominent IEA figures below, but note here howeitects a significant contrast to
conventional understandings of the role of the IRAternational policy as essentially
limited to global energy governance.

4. Discussion and policy implications

Our analysis has identified a number of reason#hi®iEA’s observed organizational change.
First, as renewable sources have become more iampantglobal electricity provision (IEA,
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2014a), the IEA has expanded its activities inti@tato these as part of its mandate.
Although organizational competition following theeation of IRENA may have been seen as
one of the reasons stimulating the IEA’s greateu$oon renewables, our analysis shows that
the two organizations have become increasingly e@djve, working closely together in a
number of different forums. In other words, we eaghe partnership, rather than
competition as the key dynamic. Second, and rdlgtemlvarying degrees all IEA member
countries have pursued policies aimed at expanaingwable energy sources in recent years
and all have had to address global climate chasgmea of the Zlcentury’s key domestic
and foreign policy challenges. The shift in the I&focus, therefore, has to be seen as
situated within these developmeft&hird, however, the observed new approaches and
activities are not merely an agent’s responsestprincipals’ (member countries’) directives,
but have also been powerfully driven by key ‘polaytrepreneurs’ within the organization. It
is as part of pursuing the IEA’s mandate in todagmplex and fast-changing global policy
environment that leading figures in the Agency sas Fatih Birol and Maria van der
Hoeven, are emphasizing the growing importanceibfating climate change and
transitioning to low-carbon energy systems, advoganore forcefully on behalf of these
interconnected agendas. At the same time, IEA gnoith as the renewables, energy
efficiency and electricity market units, etc. amereasingly integrating climate change issues
into the regular work. This is not to say the laitea consequence of the former, but that the
salient context for both is the rising prominen€elonate change issues in domestic and
international agendas, making these increasinghyoidable for both the organization’s
senior management as well as its constituent unitgddition, the comparatively high staff
turnover which has seen younger experts joiningEAes various units, has led to a gradual
introduction of a better understanding of the iod@nections between energy and climate
policy. Finally, taken together, the IEA’'s movesi@so be seen as an attempt to maintain its
role as the leading international organizatiorhm ¢énergy field. As one IEA official put it, if
the organization ignored climate change as a kéraénant of 21 century energy policies
and did not seek to play an active role in addngstiie problem, it “would be abdicating
itself and render itself irrelevant in the energjpate.?

The change in the role of the IEA through the theeis of activities outlined in this
paper — broadening its issue portfolio, partneviitty the UNFCCC and IRENA, and

3 Interview with IEA official, September 2014.
32 Interview with IEA official, June 2015.
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advocating policy change — has a number of impormaplications for both global energy
governance and the integration between global grad global climate governance. First,
the further widening of the IEA’s portfolio cemertke Agency’s position as the leading
international organization in the energy field. dtber organization within the current global
energy governance architecture can claim to creditwer the entire spectrum of relevant
issues — from oil and gas markets to energy effoyerenewable power, GHG emissions and
climate policy — with as much authority and widstdbution as the IEA.

Second, the IEA’s increased data collection ancerpositive outlook on renewables
helps to build a stronger case for a transitionyafn@m fossil fuels and enables greater
integration within global energy governance throagtiose cooperation with IRENA. If,
following Van de Graaf (2013b: 18), the creatiorlRENA in 2009 was meant to lead to the
kind of “radical departure from our current enepg@th” seen as necessary yet hitherto
impossible, then the IEA has shown its ability edpghmake the case for just such a change.

Third, the IEA’s expert input into the climate e@mtion has supported and
strengthened the work of the UNFCCC Secretariatefample with regard to establishing
reliable GHG emissions inventories, the UNFCCC’gagk policy review process or its
technical examination process. This positive irtgoa of key players in the energy and
climate fields, respectively, has brought abouteatgr integration between the two
governance architectures.

Fourth, the impact of the IEA’s change advocaayosto be underestimated.
Following Bauer’s (2009) work on “advocacy bureaotes”, we contend that the IEA’s
advocacy influence can be seen as both cognitidgeegacutive. The IEA’s arguments in
support of disruptive policy change and the susthiinaming of tackling anthropogenic
global climate change as a necessary step indhsition to a sustainable energy future have
had a cognitive impact on numerous other actongtycing ambiguity over core concepts
and particular policy solutions, focusing attenteord keeping the issue on the agenda.
Critically, the arguments raised by publicationstsas the WEO and statements by the
IEA’s Chief Executive and Chief Economist are iragiagly in line with those made by
leading actors in the global climate negotiatiddassearch on the impact of message framing
conducted in a variety of fields has long recogditteat source credibility makes a difference
to people’s willingness to accept a product or argnt (see e.g. Benford and Snow, 2000;
Grewal et al., 1994; Mahon and Wartick, 2003). B high organizational credibility of
the IEA in the energy field and the credibilitytobse officials engaging in the advocacy
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(such as Fatih Birol) mean that the message is tikalg to get accepted by target audiences
than if it had come from other sources. For exantpkeimpact of IEA data and reports on
climate negotiations is amplified precisely becatigethe IEA as a perceived “independent
body” providing “heavy-hitting evidence” in suppatftrapid decarbonization rather than an
environmental organizatiofi.

Beyond this cognitive influence, however, the IEAigpact is also of an executive
nature. The Agency has long been the “standardnatienal point of reference for data and
analysis in world energy markets” (Van de Graaf,2®36), but the annual WEOSs’ growing
focus on climate change issues has also had dingtitations for ministerial officials
involved in global climate negotiations. Startimg2009, publication of the WEO
increasingly became a “regular date in the diarychonate change negotiators” which
provided “incredibly helpful ammunition used in retives with different countries® The
IEA’s change advocacy — with both its cognitive axecutive impacts — has helped the
Agency adapt to a changing environment while legdjreater credibility to those arguing
for a rapid decarbonization of the global economy.

However, a key challenge arises from the IEA’s latHirective influence over the
energy policy decisions of its member countriese TBA gathers statistics, recommends,
advises and, as shown above, advocates certaisesoof action but it cannot compel
individual members to pursue particular policies,gxample firmer GHG emissions targets
or renewable energy support schemes, not leasichsdecisions are inextricable from
important contestations and disputes in energychnthte policy direction. This restricts the
ability of the IEA, and similar international orgaations, such as IRENA, to turn into a
reality the low-carbon future its leading officialee advocating.

Further, while the IEA might be respected as a@®of information and a political
partner among the many emerging economies in thbabB5outh, membership — and hence
the right to vote — remains restricted to membéth® OECD, that is, the traditional
industrialized countries in the North, along withree richer Southern countries that have
joined the OECD in recent years. Given the rapagn of GHG emissions in non-member
countries, this creates a challenge for the IEAsimttempt to bridge divides between energy

and climate governance beyond the confines of R€*°

33 Interview with former senior UK negotiator to thémate convention, March 2015.
34 (i
Ibid.
% It is worth noting here that emissions embeddegbinds manufactured outside the OECD (e.g.in China
India) but consumed within it are not currently @ected for in the domestic production-based GHGssions
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Thus far the IEA has been able to effectively waith other countries and
intergovernmental organizations without expandtagore membership. In recent years it
has stepped up cooperation with major energy perguend consumers around the world,
particularly its seven partner countries in the G2fimely China, India, Brazil, Mexico,
Indonesia, South Africa and Russia, as well as salbcted member states of ASEAN. This
cooperation has gone beyond just the issuing dsional reports. The seven G20 partner
countries actively participate in the IEA Minis@rMeeting, which takes place every two
years to set broad strategic priorities for the @agye The IEA’s statistics courses, for instance,
are designed for and regularly attended by goventmepresentatives from non-member
countries. In late 2013, the IEA and its partnarmtdes (with the exception of Mexico)
issued a Joint Declaration on Association whickest#heir mutual interest “to pursue closer
cooperation on the basis of a common understaritatgylobal energy challenges and
energy security require shared solutions by projuossumer and transit countries” (IEA,
2013b). The planned association would be an impbftather step towards expanding the
IEA’s reach beyond its traditional OECD membership.

But whether or not these partnerships can be fozedhto further expand the IEA’s
influence, its cooperation with the UNFCCC and IFEMeans that the Agency is already
working, either directly or indirectly, with coumngs that are not currently among its members.
Therefore, from the perspective of integrated goaece approaches to energy and climate
change, an enlargement of the IEA’s membershigikaps not necessary in the current

situation.

5. Conclusion

Global governance efforts have, to date, provernfuliganadequate to tackle the growing
impact of human activities on the atmosphere, hiesp geosphere and hydrosphere. The
effective mitigation of global climate change imanumental task, requiring nothing less
than the “fundamental reorientation and restrunguaf national and international institutions

toward more effective earth system governance &aretary stewardship” (Biermann et al.,

individual countries report to the UNFCCC. As witlost other organizations gathering emissions stjghe
IEA also collates data on a domestic productionisbétsis generally accepted that a full accountivayld
increase the GHG emissions profiles of industrélizountries, with serious implications for interoaal
climate negotiations. For a thorough discussiooamisumption-based accounting of emissions seeximple,
Davis and Caldera (2010) and Bruckner et al. (2010)
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2012: 1306). The first necessary step of such @emation and restructuring is better
integration of existing governance architecturesrater to overcome the
compartmentalization between the energy and cliciaaege fields that has contributed to
the lack of progress in drastically cutting GHG ssions. As we have shown, the IEA’s
changing activities in recent years — broadeningsgue portfolio, increasing its cooperation
and partnership with the UNFCCC and IRENA, and adtiag for a transition to a low-
carbon future — demonstrate that such integraiovell underway. And yet, extant
scholarship of both global energy governance aobajiclimate governance has thus far
been largely inattentive to such emergent integnaff his is in part because energy and
climate policy - at both domestic and internatidie&kls - has long evolved largely
separately from each other, and, relatedly, sahe@academic literature on these fields.
However, with policy making in relation to energydaclimate change becoming increasingly
and deeply inter-connected, it behooves scholaishgpch of these fields to be closely
attentive to developments in the other. Indeeaduasnalysis of the IEA’s changing
activities shows, neglecting either dimension distanderstanding of both.

The recent activities of the IEA we have discusaeda manifestation of changes the
organization is undergoing as it engages with aagphes to a complex and dynamic global
policy environment. Apart from closing gaps andatirey further synergies between the IEA
and key organizations in both global energy anth@lalimate governance, these activities
are also positioning the integration of energy elmdate change itself as a central issue in
both. In this way, they represent concrete stepaitis the convergence of global policies
and practices, the need for which is commonly askedged but has not been widely acted
upon. The developments are not only beneficial ftbenperspective of effective climate
change mitigation, but also hold two key implicasdor the IEA as an organization. First,
they strengthen the Agency’s role going furtheo itite 2% century. No serious international
organization operating in the energy field today da so without addressing climate change
and the rise of renewable energy sources. The $Eo&iinenting its role in the field, in the
process demonstrating its ability to respond eiffebt to past criticism and positioning itself
to respond to future challenges. Second, the IE&c¢ent activities are extending its influence
well beyond the global energy governance field. Glloser cooperation between the IEA and
the climate convention has turned the IEA into @@ upon whose technical and policy
expertise the UNFCCC Secretariat has come to Véhile the IEA does not (intend to) lead

climate negotiations, it plays an increasingly imanot role within this process. Taken
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together these are quite a turn for an internatiorganization whose founding role was to

coordinate responses to oil supply disruptions.
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