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BRIEFING 

International Maritime Organization: Climate Change 
Negotiation Mandate 

Reason for this 
briefing 

To provide you with a draft Cabinet paper, for consideration, which seeks to 
refresh the Cabinet mandate for New Zealand to negotiate on climate 
change issues at the International Maritime Organization (IMO).  

The refreshed mandate is required for New Zealand’s participation in IMO 
discussions to develop a comprehensive strategy (the Strategy) to reduce 
greenhouse gas (GHG) emissions from international shipping, to be adopted 
in April 2018. 

Action required Consider the draft Cabinet paper and indicate any changes you may wish to 
make by 8 March 2018.  

Engage with ministerial colleagues with an interest in the Cabinet paper. 

Deadline 8 March 2018. 

Reason for 
deadline 

To ensure that we can address your comments and have the paper lodged 
with Cabinet Office by 10am on Thursday 15 March 2018, for consideration 
by the Cabinet Environment, Energy and Climate Committee (ENV) on  
21 March 2018. 

Contact for telephone discussion (if required) 

Name Position 
Telephone 

Direct line After hours 
First 

contact 

Tom Forster Manager 
International Connections 

√ 

Brian Nijman Senior Adviser 

MINISTER’S COMMENTS: 

Date: 28 February 2018 Briefing number: OC05684 

Attention: Hon Julie Anne Genter 
(Associate Minister of 
Transport) 

Security level: In-Confidence 

Minister of Transport’s office actions 

 Noted  Seen  Approved

 Needs change  Referred to

 Withdrawn  Not seen by Minister  Overtaken by events 

s 9(2)(a)

s 9(2)(a)
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Purpose of report  

1. This paper seeks your comment on a draft Cabinet paper that recommends a refresh of the 
mandate for New Zealand representatives to negotiate on climate change issues at the 
International Maritime Organization (IMO).  

Background to climate change discussions 

2. The Paris Agreement on climate change sets an expectation of universal participation in the 
global response to climate change. All Parties are obliged to reduce emissions under the 
jurisdiction of the United Nations Framework Convention on Climate Change.  

3. In September 2016, Cabinet approved a new mandate for New Zealand’s climate change 
negotiations at the ICAO (International Civil Aviation Organization) and the IMO. It confirmed 
New Zealand’s support for the ICAO and IMO remaining the lead international agencies to 
address climate change in their respective sectors (EGI-16-Min-0232 refers).  

4. The mandate outlined guiding principles for negotiations. It also sought agreement for our 
representatives to negotiate on an ICAO global market based measure, subsequently 
adopted, to control carbon dioxide emissions from international aviation. 

5. The mandate noted that once work under the IMO has progressed to the stage where New 
Zealand will need to consider binding decisions, the Minister of Transport expects to report 
to Cabinet Committee (EGI-16-Min-0232 refers). 

IMO GHG Strategy 

6. As the United Nations body that regulates international shipping, the IMO is developing a 
comprehensive strategy (the Strategy) to reduce maritime greenhouse gas (GHG) 
emissions. The Strategy is scheduled for adoption in April 2018 and revision in 2023.  

7. The impending adoption of the Strategy makes it necessary to refresh the negotiating 
mandate. The Strategy will frame the IMO’s response to climate change for the foreseeable 
future. It will commit the Organization, its Member States and international shipping to short- 
(2018- 2023), medium- (2023-2030) and long-term (2030-) measures, which will likely be 
framed by a vision statement, levels of ambition, targets and national action plans. 

8. These measures, aimed at rapidly reducing international shipping’s GHG emissions, will 
impose costs and benefits on IMO Member States and sectors utilising international shipping 
services. Research indicates the impact on New Zealand’s trade, despite our distance from 
markets, will be modest in terms of overall shipping costs.  

Potential accession to the IMO air pollution treaty 

9. The Strategy will be implemented by Regulations, including those already provided for under 
MARPOL1 Annex VI: Prevention of Air Pollution from Ships. 

10. New Zealand is not party to Annex VI. We will soon provide you with a Cabinet paper (with 
enclosed consultation document), for your consideration, which will seek Cabinet 
Environment, Energy and Climate Committee’s (ENV) approval for the Ministry of Transport 
to publicly consult on New Zealand’s potential accession to Annex VI. We anticipate you will 
take this paper to ENV in April 2018. 

 

1 Full title: The International Convention for the Prevention of Pollution from Ships 1973, as modified by the  

  Protocol of 1978. 
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Next steps 

11. The Cabinet paper will need to be lodged with Cabinet Office by 10am on Thursday 15 
March 2018. Officials will address any comments you might have prior to this time. 

12. Officials will update you on the outcome of the April 2018 Strategy negotiations. 

Recommendations  

13. The recommendations are that you: 

 
 
 
 
Tom Forster  
Manager, International Connections  

 
 
MINISTER’S SIGNATURE: 
 
 
 
 
 
 
 
 
DATE: 

(a) note the existing Cabinet mandate that enables negotiations on international 

transport emissions, notes that once work under the International Maritime 

Organization (IMO) has progressed to the stage where New Zealand will need to 

consider binding decisions, the Minister of Transport expects to report to Cabinet 

Committee (EGI-16-Min-0232 refers) 

(b) note the IMO’s impending adoption of the Strategy in April 2018, which will frame 

the IMO’s climate change response for the foreseeable future, makes it necessary 

to update the Cabinet negotiating mandate 

(c) note the attached Cabinet paper, for comment, seeks Cabinet Environment, Energy 

and Climate Committee’s (ENV) approval to refresh the mandate to negotiate on 

climate change issues at the IMO 

  

(d) advise of any changes you may wish to be made to the draft Cabinet paper  

(e) consider engaging with the Ministers of Foreign Affairs, Finance, Climate Change 

Issues, Agriculture, Forestry, Fisheries, Trade and Tourism on the draft Cabinet 

paper  

 

(f) note, in the near future, we will provide you with a draft Cabinet paper that will 

seek ENV’s approval for public consultation on potential accession to Annex VI: 

Prevention of Air Pollution from Ships of The International Convention for the 

Prevention of Pollution from Ships 1973, as modified by the Protocol of 1978. 
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Office of the Associate Minister of Transport 

Chair 
Cabinet Economic Development Committee 

INTERNATIONAL MARITIME ORGANIZATION: CLIMATE 
CHANGE NEGOTIATION MANDATE 

Proposal 

1. This paper seeks agreement to refresh the negotiating mandate for New
Zealand’s participation in negotiating the development of a new strategy to reduce
greenhouse gas (GHG) emissions from international shipping (the Strategy).
These negotiations will take place at the next meeting of the International
Maritime Organization (IMO) in London, from 3 – 13 of April 2018.

2. The paper proposes to retain the guiding principles for New Zealand’s
engagement in climate change negotiations at the IMO, as agreed by Cabinet in
mid-2016 (EGI-16-Min-0232 refers).

3. It notifies Cabinet of key issues relevant to New Zealand’s interests that will be
discussed in the development of this Strategy. This includes:

3.1. avoiding differentiation between developed and developing states; 

3.2. slow steaming (ship speed reduction); 

3.3. shared interests with Pacific Island states; and 

3.4. Strategy costs. 

4. It seeks agreement to the approach that New Zealand officials will take in
negotiating the Strategy.

Executive summary 

A new IMO Strategy 

5. The IMO is the United Nations agency with primary responsibility for regulating
international shipping.

6. The IMO is developing the Strategy to reduce GHG emissions from international
shipping. This is expected to be adopted by Member States at the seventy-second
session of the IMO’s Marine Environmental Protection Committee in London in
April 2018.

7. Adoption of the Strategy will commit the IMO to develop short (2018- 2023),
medium (2023-2030) and long-term (from 2030 onwards) measures to reduce
GHG emissions from international shipping.
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8. The measures contained in the Strategy will be implemented by existing IMO 
regulations and additional regulations yet to be developed. New Zealand will 
engage in this subsequent work and will be able to advice Ministers on it. 

9. The Strategy, if adopted in April, will not impose any additional costs on New 
Zealand or international shipping. It is the regulations that will impose costs.    
These future measures (regulations) to reduce GHG emissions from the 
international shipping sector may impose both costs and benefits on New 
Zealand.  

10. It is likely that MARPOL Annex VI: Prevention of Air Pollution from Ships1 (Annex 
VI) will be the vehicle used to implement the Strategy. New Zealand is not yet a 
party to this treaty. I will shortly be bringing to Cabinet a paper to seek agreement 
to consult on whether or not New Zealand should become party to Annex VI. 

11. I will also seek the agreement of Cabinet Environment, Energy and Climate 
Committee before taking part in further negotiations regarding the development 
and implementation of new measures.  

The need to refresh and update the climate change negotiating mandate 

12. I propose to retain the general principles for New Zealand’s engagement in 
climate change negotiations at the IMO as agreed by the previous government in 
2016 (EGI-16-Min-0232 refers). These principles are outlined in recommendation 
9 to this paper. 

13. I propose that New Zealand adopt a more ambitious approach to engaging in the 
negotiations of the Strategy, as outlined in paragraphs 34 to 40. The current 
principles provide sufficient scope for officials to negotiate in line with this 
government’s more ambitious stance on climate change.  

Background 

14. The IMO comprises Member States. Industry and non-government organisation 
(NGOs), including environmental NGOs, have consultative / observer status. 
National maritime authorities administer IMO regulations, which are provided for in 
IMO treaties and instruments to which individual Member States are party or 
commit themselves.  

15. Beyond IMO regulations, ships are subject to the national laws of the State to 
which they are registered. This has led to the widespread use of ‘flags of 
convenience’, where ship owners register their vessels to jurisdictions with the 
most favourable legislative settings.  

16. It is common for ships to be owned and registered in different jurisdictions; often 
the owner will be domiciled in a developed country and the ship flagged to a 

 
1 Full title: The International Convention for the Prevention of Pollution from Ships 1973, as modified by the  

  Protocol of 1978. 
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developing country or a small state that has established a register for revenue 
purposes.  

17. International shipping has achieved significant reductions in GHG emissions 
through current IMO regulations to improve the energy efficiency of ships and 
improvements in industry practice based on commercial imperatives. Shipping is 
the most efficient transport mode, based on freight volume per kilometre. It is 
therefore important that measures to reduce GHG emissions from international 
shipping do not result in substitution to other less efficient transport modes.  
New Zealand has maintained that the IMO’s objective should be to decouple 
growth in emissions from growth in shipping. 

18. The IMO has made slow progress on progressing the Strategy to the point where 
it can be adopted in April 2018. A possibility, which New Zealand will push back 
on, is for the substantive decisions on Strategy targets and measures to be 
deferred until its revision in 2023, and for the initial Strategy to be primarily 
aspirational. 

19. Annex VI, a primary vehicle to implement the Strategy by way of its regulations, 
deals with two main issues with respect to shipping emissions: 

19.1. GHG emissions, and 

19.2. human health and local environments (including limits of sulphur oxide and 
nitrogen oxide emissions). 

20. New Zealand is not a Party to Annex VI, largely because, until recently, there has 
not been compelling evidence of air quality problems in our major ports due to 
emissions from ships.  

21. Although New Zealand is not a Party to Annex VI, this does not affect our ability to 
negotiate on the Strategy, because discussions have not yet moved to the 
development of regulations required to implement the measures that will form part 
of the Strategy.  

22. Notwithstanding, the Strategy, once adopted, will address existing Annex VI 
regulations and potentially be a catalyst for new regulations. It is therefore 
important we resolve our Annex VI status in the near future. 

23. I will shortly bring a paper before Cabinet seeking approval to undertake a public 
consultation process on whether New Zealand should accede to Annex VI as well 
as asking stakeholders about their views on the costs and benefits of accession.   

Framework for negotiating mandates 

24. I propose the general principles for New Zealand’s engagement in IMO and 
International Civil Aviation Organization (ICAO) climate change negotiations 
agreed by Cabinet in September 2016, (EGI-16-MIN-0232) should be retained for 
New Zealand’s engagement at the IMO.  
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25. New Zealand should therefore seek to ensure measures agreed by the IMO are: 

25.1. Environmentally effective – consistent with the goal of transitioning to a 
low-emissions global economy so as to keep the increase in the global 
average temperature to below 2 degrees Celsius above pre-industrial 
levels and striving to keep that increase below 1.5 degrees. 

25.2. Environmentally credible – designed to ensure double issuance, double 
counting and double claiming of emission reductions is avoided. 

25.3. Consistent – with New Zealand’s UNFCCC negotiation objectives, as 
relevant. 

25.4. Durable – capable of attracting agreement, responding dynamically to 
evolving circumstances in the sector, and improved scientific understanding 
of the global emissions challenge. 

25.5. Transparent – actions taken must be recorded, verified and reported. 

25.6. Applicable to all – measures must apply to vessels from all countries on the 
same legal footing. 

25.7. Fair – vessels should face similar relative costs from their actions to 
manage emissions.  

25.8. Cost-effective – measures must facilitate cost-effective action to deliver 
global benefits at least cost. 

25.9. Flexible – allow emitters to determine for themselves how they achieve the 
obligations. 

Paris Agreement on climate change 

26. Pressure from IMO Member States for the Organization to take stronger action on 
GHG emissions has grown subsequent to the Paris Agreement on climate 
change. The Strategy must address the need for international shipping’s GHG 
emissions to decline quickly and towards zero in the second half of this century. 

27. During the Twenty-third Conference of Parties (COP 23) to the UNFCCC, in 
November 2017, the Minister for Climate Change Issues emphasised: 

27.1. the need for the IMO to increase its pace of work in developing the Strategy 
and how ambitious the Organization should be in pursuing sector 
decarbonisation  

27.2. that New Zealand’s commitment, consistent with our membership of the 
High Ambition Coalition on climate change2, is for the IMO to adopt binding 

 
2 New Zealand belongs to the High Ambition Coalition on climate change, pushing the IMO to adopt binding  
  targets and measures in order to address the 1.5 degree Celsius temperature goal. We remain flexible and  
  realistic about the means to achieve this. 
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targets and measures in order to address the 1.5 degree Celsius 
temperature goal of the Paris Agreement. 

28. New Zealand is one of 38 IMO Member States that signed the Tony de Brum 
Declaration (Appendix 1 refers), agreed at the ‘One Planet Summit’ in December 
2017. It urges the shipping industry to meet the Paris Agreement’s climate goals. 

Strategy Negotiations 

29. The Strategy represents the IMO’s commitment to further reducing GHG 
emissions from international shipping. It is likely to address the following: vision, 
ambition, guiding principles, possible short-, medium- and long-term measures, 
impacts on States, review of targets and measures, and implementation 
(Appendix 2 refers).  

30. The Strategy will commit IMO Member States to addressing its vision (once 
agreed), its levels of ambition and the subsequent development of regulations to 
implement its measures. 

31. Once the Strategy is adopted, its measures will be implemented by existing 
regulations under Chapter 4 of Annex VI and new regulations yet to be developed. 
The Strategy itself does not impose any additional requirements on international 
shipping or those utilising shipping services.   

32. The most notable of the existing measures are the Energy Efficiency Design Index 
and the Ship Energy Efficiency Management Plan (SEEMP). This suite of 
measures addresses ship types responsible for approximately 85 percent of CO2 
emissions from international shipping and represents the first-ever, mandatory 
global regime for CO2 emission reduction in an entire industry sector.  

33. Additional Strategy measures may include speed optimisation to reduce CO2 
emissions. The door remains open for approaches that put a price on carbon 
emissions, such as a market-based measure or a fuel levy, although final 
agreement on these is unlikely to occur before the revision of the Strategy in 
2023.  

Strategy engagement 

34. I am proposing a more ambitious approach to engaging in negotiations of the 
Strategy.  

35. I propose that New Zealand’s engagement on the Strategy is driven by three 
overarching interests: 

35.1. Our aspiration to be a world leader in addressing climate change 

35.2. The need to ensure we, as an export-driven economy, geographically 
distant from some key markets, are not disproportionately affected by any 
measures taken under the Strategy; and 
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35.3. Our desire for solidarity with Pacific Island countries and territories that 
have particular vulnerabilities with respect to the application of global 
measures. 

36. This means we will wish to see: 

36.1. an ambitious strategy, applicable to all ships, accompanied by a concrete 
schedule of pragmatic steps to ensure appropriate action is not deferred 

36.2. an outcome that ensures any acknowledgement of the principle of 
Common but Differentiated Responsibilities and Respective Capabilities by 
the IMO does not result in bifurcation of Member State responsibilities; and 

36.3. recognition and protection of the interests of Pacific Island countries and 
territories.  

37. Our objectives for engaging on the Strategy will be to:  

37.1. Ensure that New Zealand's trade sectors are not materially disadvantaged 
by any measures agreed. 

37.2. Ensure that measures do not place a disproportionate burden on New 
Zealand, including its maritime and energy sectors.  

37.3. Support the global effort to meet the goals of the Paris Agreement, 
maintain New Zealand’s credentials as a responsible and ambitious 
contributor to the global effort, and protect New Zealand’s interests. 

37.4. Support the integrity of the IMO as the authority for international shipping 
and the multilateral approach to global trade and environmental issues. 

37.5. Ensure the Strategy is unequivocal as to the desired level and pace of 
GHG emission reductions from international shipping. 

37.6. Monitor proposals and outcomes with regard to any impacts on New 
Zealand’s regulatory framework or to New Zealand’s maritime and trade 
sectors; and convey any New Zealand positions on these issues. 

37.7. Develop relationships with key stakeholders, including likeminded IMO 
Member States and industry organisations, to further our objectives for the 
Strategy and New Zealand’s climate change objectives generally.  

37.8. Promote supportive measures, capacity building and technical cooperation 
to address impacts of measures on states, particularly Pacific Island states, 
while addressing the IMO principles of non-discrimination and no more 
favourable treatment (NMFT) for ships. 

37.9. Ensure that associated research and development complements the levels 
of ambition New Zealand seeks, and is not used as a means to delay 
quantifiable targets or measures. 

37.10. Ensure active consideration of developments external to the IMO that drive 
the need to respond to climate change, particularly scientific updates 
provided by the Intergovernmental Panel on Climate Change and related 
responses by the UNFCCC. 
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37.11. Ensure the Strategy remains evidenced-based, taking account of 
developments in climate science and emissions data and scenarios for 
international shipping, while taking due account of the Precautionary 
Principle. 

38. As a Party to the Paris Agreement, and a global citizen impacted by emissions, 
New Zealand must maintain a credible voice on international climate change 
issues. Consistent with this, we adopt positions consistent with a Strategy 
outcome that aligns international shipping with the broader global effort on climate 
change.   

39. As a trading nation, distant from markets and reliant on foreign ships to carry our 
goods, we are impacted by changes in international conditions, including 
regulatory settings for international shipping. Discussions to date with the 
domestic maritime sector underscore the importance of maintaining: a level 
playing field with international competitors; regulatory certainty; and sufficient 
lead-time to address new requirements.  

40. In negotiations, we are also mindful of international shipping regulations which 
may have indirect impacts on our domestic maritime sector, such as when our 
coastal ships visit states party to Annex VI for survey or repair. 

Key issues for New Zealand in the Strategy 

41. There are a number of key issues that will be of focus for New Zealand 
negotiators at the upcoming IMO meeting. These are outlined below. 

Avoiding differentiation 

42. New Zealand will resist the application of Common but Differentiated 
Responsibilities and Respective Capabilities (CBDR-RC), since its implementation 
would be at odds with business models employed in international shipping. In 
addition, inclusion of CBDR-RC could fundamentally undermine the effectiveness 
of the Strategy and enable calls for compensation by developing states. 

43. Flags of convenience render impractical the application of CBDR-RC to 
international shipping. Nevertheless some states, including developing states that 
account for a large proportion of global ship construction and have large shipping 
registries, are pushing for the IMO to operationalise the principle of CBDR-RC. 
This would go beyond the IMO’s current position of “being cognizant” of the 
CBDR-RC principle. If CBDR-RC was implemented, some developing countries, 
such as Brazil and Argentina, would gain a competitive advantage over New 
Zealand in the area of primary exports. 

44. Some countries remain firm that issues of differentiation must stay true to the 
‘spirit of Paris’, where countries’ national circumstances are the arbiter of the effort 
they are required to commit. New Zealand shares this position, as do likeminded 
states  and 
support the Strategy referencing the IMO’s current positions with respect to the 
principles of non-discrimination, NMFT and CBDR-RC.  

s 6(b)
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45. New Zealand has co-sponsored a paper to the upcoming IMO meeting that 
addresses the need for GHG reductions from international shipping to be 
compatible with achieving the temperature goals of the Paris Agreement. That 
paper, with reference to the Tony de Brum Declaration, recalls that the Strategy 
must not compromise the achievement of climate objectives by creating 
distortions of competition and that its provisions should apply equally to all ships 
regardless of their flag. 

46. New Zealand recognises some measures could, in certain instances, have 
disproportionate impacts on some states. However, these impacts can be 
addressed without resorting to differentiation. 

47. The need to maintain commonly applied regulations is important for countries like 
New Zealand that trade with multiple markets. Misalignment between rules in 
different jurisdictions adds significantly to the cost of doing business. Failure to 
reach agreement at the IMO on meaningful Strategy targets and measures runs 
the risk that major jurisdictions, such as the European Union, will apply their own 
regime and impose them on visiting ships, thereby creating either de facto global 
regulations or a fragmented and incompatible global regulatory system. 

Pacific Islands 

48. New Zealand shares a dependence on shipping with Pacific Island countries and 
territories. We are committed to standing with them to respond to climate change. 
We need to be aware of their interests and expectations at the IMO. Not all attend 
IMO meetings, and those that do have differing priorities. We note that the 
Marshall Islands, Kiribati and the Solomon Islands have signed the Tony de Brum 
Declaration,  

 

49. In the Pacific, an additional issue exists where the administration of a ship registry 
is outsourced, typically to a private concern in Singapore. When this happens, 
commercial considerations can override political and environmental ones. Pacific 
Island representatives at the IMO can be observed advocating for seemingly 
contradictory positions, as they attempt to reconcile the priorities of state and 
registry. 

Slow steaming 

50. Most new measures for inclusion in the Strategy are likely to be implemented after 
its review in 2023. A new measure that could be implemented before then is slow 
steaming (ship speed reduction). New Zealand recognises that slow steaming, by 
reducing fuel consumption, is an effective means to reduce CO2 emissions.  

51. We need to ensure the application of slow steaming does not have 
disproportionate trade or operational impacts, given our distance from markets. 
New Zealand therefore supports speed optimisation, where CO2 emissions are 
not only reduced by speed reduction, but are also addressed by other factors 
such as sea state, weather and routeing considerations, and taking into account 
commercial imperatives. Speed optimisation is already provided for, but not 

s 6(a)
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mandated, under the SEEMP regulations in Annex VI, which is a performance-
based tool that provides for a range of approaches to cut CO2 emissions. 

52. On average, a speed reduction of 10 percent reduces the power required for 
propulsion by 27 percent. This reduction is somewhat offset because the ship 
requires a longer journey time to cover the same distance, which contributes to an 
average net energy saving of 19 percent per unit of distance. The reduction in fuel 
use can be less where additional energy-intensive systems, such as refrigeration 
to maintain perishable goods, need to run continuously. 

53. An October 2017 study3, estimated that a 30 percent reduction in the speed of 
chilled beef shipped in refrigerated containers from Argentina to the Netherlands 
would reduce the return to exporters by up to 0.89 percent. The same study 
projected that, on the same route, the same reduction in shipping speed applied 
to exports of oilcake from soya-beans would reduce export value by 0.31 percent. 
The study concluded, for these products, substitution to aviation would be 
unlikely. Most of the fall in volume traded would be accounted for by substitution 
of supplier.  

54. Given similarities between New Zealand and Argentina in terms of distance from 
markets, it is reasonable to surmise that, for exporters of primary products or bulk 
products derived from them, the impact of a 30 percent reduction in shipping 
speeds would reduce the export income of the industry concerned by less than 
one percent. This modest impact is consistent with the aforementioned analysis 
by the University College London (UCL) Energy Institute, which estimated that, 
because the cost of shipping accounts for an average of six percent of the price of 
food we export, the impact of applying a GHG-related cost to international 
shipping would only have a small impact on the price of our exports. 

55. Despite modest industry-wide impacts, firm-level impacts could vary appreciably. 
Exports of a highly seasonal nature, where a difference of days in arrival time has 
a big impact in terms of acceptance or price paid, could be affected. 

Strategy cost 

56. Measures that would be in the Strategy are yet to be determined. Most, beyond 
those already provided for in Annex VI, are unlikely to be in place before revision 
of the Strategy in 2023. The costs between now and then would likely be 
moderate, and could possibly involve strengthened SEEMP requirements if we 
accede to Annex VI before 2023. Another potential cost impact (increase or 
decrease) could occur if international shippers are required to employ slow 
steaming practices beyond that already carried out for commercial reasons. 

57. In November 2017, the Ministry of Foreign Affairs and Trade and the Ministry of 
Transport commissioned the UCL Energy Institute to research what potential 

 
3 Faber, Huigen and Nelissen (2017): Regulating speed: a short-term measure to reduce maritime GHG  
  emissions. Available online: www.cleanshipping.org/download/Slow-steaming-CE-Delft-final.pdf. 
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GHG reduction measures could cost New Zealand4. The report concluded that 
steps to reduce GHG emissions from international shipping could increase the 
cost of international shipping services and this in turn could have an impact on 
global trade, and New Zealand’s competitiveness and gross domestic product. 
However, the estimated overall impacts of GHG mitigation related increases in 
costs of international shipping on the New Zealand economy are small, and 
appear to be similar to the world average impact, in spite of New Zealand’s 
comparative remoteness.    

58. Real and nominal international shipping costs have fallen over several decades, 
and this trend is likely to continue. Therefore, Strategy measures, particularly in 
the medium and long term, might offset this trend, but not reverse it. 

59. Industry recognises the need to address climate change outcomes, but 
emphasise the need for certainty of regulation, sufficient lead-time for 
implementation, and a level playing field internationally. 

60. If international shipping is to fully contribute to the global 1.5 degree Celsius 
temperature goal then absolute GHG emissions from the sector must peak soon 
and rapidly decline. New technologies, particularly in maritime fuels, will be 
needed in the long-term (beyond 2030). New Zealand would need to address how 
it would access such technologies, with associated costs. 

Consultation 

61. The Ministry of Transport has consulted with the Ministries of Foreign Affairs and 
Trade, Primary Industries, Environment, and Business, Innovation and 
Employment (Tourism), Maritime New Zealand, and the Treasury. The 
Department of Prime Minister and Cabinet has been informed.  

62. The Ministry of Transport and the Ministry of Foreign Affairs and Trade have had 
preliminary discussions with maritime interests and exporters. The Strategy for 
adoption in April 2018 could indirectly impose additional costs on New Zealand 
traders, but these would require amendments to IMO Regulations that New 
Zealand would negotiate on. The main cost impacts of the Strategy measures are 
likely to occur after revision of the Strategy in 2023, prior to which comprehensive 
engagement with affected parties will occur. 

Human rights, gender implications and disability perspective 

63. There are no inconsistencies with the Human Rights Act 1993 or the New Zealand 
Bill of Rights Act 1990. There are no gender or disability implications. 

Legislative implications 

64. There are no legislative implications for this paper. 

 
4 UCL Energy Institute (November 2017): Impact assessment of IMO Greenhouse Gas Reduction Strategies  
  on New Zealand’s economy. 
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Regulatory Impact Analysis 

65. A Regulatory Impact Analysis is not required, since the IMO negotiations have not 
progressed to the point of finalising Strategy targets and measures. 
Implementation of these measures would require the subsequent development of 
Regulations.  

Publicity 

66. The Ministry of Transport, Ministry of Foreign Affairs and Trade and the Ministry 
for Primary Industries will engage further with stakeholders once the initial 
Strategy is adopted. 

Recommendations 

67. The Associate Minister of Transport recommends that the Cabinet Economic 
Development Committee: 

1.  note that the International Maritime Organization (IMO) is the forum 
responsible for regulating the greenhouse gas (GHG) emissions from 
international shipping 

2.  note that New Zealand is participating in IMO discussions to develop a 
comprehensive strategy (the Strategy) to reduce GHG emissions from 
international shipping, to be adopted in April 2018 and revised in 2023 

3.  note that the Strategy will frame international shipping’s response to climate 
change for the foreseeable future 

4.  note that in light of momentum from the Paris Agreement, it is critical that 
the IMO make progress in managing emissions to maintain its authority to 
regulate the maritime sector 

5.  note that the Strategy could potentially involve binding obligations, 
particularly for IMO Member States party to MARPOL Annex VI: Prevention 
of Air Pollution from Ships (Annex VI) 

6.  note that I will provide the Cabinet Environment, Energy and Climate 
Committee with a separate paper seeking approval to publicly consult on 
whether New Zealand should accede to Annex VI 

7.  agree that New Zealand should continue to support the IMO as the lead 
United Nations agency for deciding and implementing emissions reduction 
measures, and for determining any emissions reduction target for the 
maritime sector  

New Zealand’s engagement approach at IMO negotiations 

8.  agree New Zealand’s engagement approach on the Strategy is to ensure:  

i. Our aspiration to be a world leader in addressing climate change 
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ii. The need to ensure we, as an export-driven economy, geographically 
distant from some key markets, are not disproportionately affected by 
any measures taken under the Strategy; and 

iii. Our desire for solidarity with Pacific Island countries and territories that 
have particular vulnerabilities with respect to the application of global 
measures 

General principles for IMO engagement in climate change negotiations 

9.  agree to retain the general principles for New Zealand’s engagement in 
climate change negotiations agreed by Cabinet in 2016, (EGI-16-MIN-0232 
refers) as set out below, to guide New Zealand’s engagement on climate 
change negotiations at the IMO. New Zealand should seek to ensure 
measures agreed by these bodies are: 

i. Environmentally effective – a level of ambition consistent with the goal of 
transitioning to a low-emissions global economy so as to keep the global 
average temperature increase to below 2 degrees Celsius above pre-
industrial levels and striving to keep that increase below 1.5 degrees 

ii. Durable – capable of attracting agreement, responding dynamically to 
evolving circumstances in the sector, and improved scientific 
understanding of the global emissions challenge 

iii.  Transparent – actions taken must be recorded, verified and reported 

iv.  Applicable to all – measures must apply to vessels from all countries on 
the same legal footing 

v. Fair – vessels should face similar relative costs from their actions to 
manage emissions  

vi. Cost-effective – measures must facilitate cost-effective action so as to 
deliver global benefits at least cost 

vii. Environmentally credible – designed to ensure double issuance, double 
counting and double claiming of emission reductions is avoided 

viii. Flexible – allow emitters to determine how they achieve the obligations 

ix.  Consistent – with future updates in New Zealand’s UNFCCC negotiation 
mandate as relevant 

10. agree that New Zealand's negotiation and engagement on matters relating 
to climate change will be consistent with New Zealand's overall negotiating 
mandate on climate change issues and related financial measures 

11. agree that New Zealand should support the adoption of the Strategy by the 
seventy-second session of the IMO’s Marine Environmental Protection 
Committee, subject to: 

i. the Strategy’s vision, ambition, and timeframe for implementation 
aligning with the temperature goals of the Paris Agreement 
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ii. the principle of Common But Differentiated Responsibilities and 
Respective Capabilities not being operationalised to arbitrarily 
differentiate responsibilities of developed and developing IMO Member 
States; and 

iii. agreement being reached the implementation of any IMO measures 
initiated under the Strategy will appropriately take into account any 
unfair or unreasonably adverse impacts on Small Island Developing 
States   

12. authorise the Associate Minister of Transport to provide direction to officials 
as necessary on New Zealand’s positon if a Strategy emerges that meets 
some but not all of the provisions above 

13. note that once work under the IMO has progressed to the stage where 
New Zealand will need to consider binding decisions, the Associate Minister 
of Transport expects to bring a further paper to Cabinet  

14. agree the delegation at IMO meeting(s) will seek to encourage the IMO to 
take steps to ensure the maritime sector supports, and does not undermine, 
the goals of the Paris Agreement. However, the delegation will be flexible, 
and realistic, about the form that support might take. 

 
 
 
 
 
 
 
Hon Julie Anne Genter  
Associate Minister of Transport 
  

Dated: _______________________  RELE
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 Appendix 1 

Tony de Brum Declaration 

The Tony de Brum Declaration, agreed in December 2017 at the Paris ‘One Planet Summit’: 

1. reaffirms commitment to contribute to achieving objectives of the Paris Agreement, and 
to achieve a balance between anthropogenic emissions by sources and removals by 
sinks of greenhouse gases in the second half of this century 

2. confirms that international shipping, like all other sectors of human activity, must take 
urgent action in consideration of these vital objectives for the future of the planet and of 
humanity 

3. recalls the leading role of the International Maritime Organization (IMO) in defining this 
action and welcome, inter alia, the process undertaken by the IMO to adopt, by 2018, an 
initial Strategy for reducing greenhouse gas emissions from ships, and a revised 
Strategy in 2023 

4. stresses that the Strategy to be adopted in 2018 must set a level of ambition for 
international shipping that is compatible with that of the Paris Agreement 

5. commits to support the design and implementation by the IMO of policy measures that 
can have an immediate effect to achieve emission reductions, and to promote the 
development of important mid-to-longer term measures 

6. recalls that the strategy must not compromise the achievement of climate objectives by 
creating distortions of competition, and apply to all ships regardless of flag 

7. addresses the impacts and specific needs of measures on states, particularly Less 
Developed States and Small Island Developing States. These impacts and needs have 
to be studied in advance and disproportionate impacts on specific States addressed; and 

8. makes clear, time is running out for the IMO and the shipping industry to deliver a fair 
contribution to tackling the climate crisis. A 2018 deal in line with limiting warming to 
below 1.5 degree Celsius requires a strong long term decarbonisation goal and short-
term measures, like speed reduction, that will result in immediate emissions reductions. RELE
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Appendix 2 

Key attributes New Zealand is seeking in the new International Maritime Organization 
strategy to reduce greenhouse gas emissions from international shipping:  

Vision, ambition, guiding principles and potential measures 

Vision 

1. A vision statement for the new International Maritime Organization strategy to reduce 
greenhouse gas (GHG) emissions from international shipping (the Strategy) should 
provide a focal point, referencing decarbonisation of the sector in the second half of the 
century (consistent with the temperature goals of the Paris Agreement). 

2. Any vision statement that refers to decarbonisation should not preclude the introduction 
of market-based measures.  

3. Agreement on an emissions pathway is key and will guide discussions on an overall 
level of ambition for the sector. 

Levels of ambition 

4. Ambition should align with the Paris Agreement and include quantifiable targets and 
measures. Unquantified aspiration to reduce emissions is not credible. 

5. Discussions on ambition for the sector must take into consideration the importance of 
international shipping to world trade and global growth. 

6. The Strategy should seek to decouple levels of shipping activity and levels of 
emissions. This will be facilitated by the development and uptake of alternative fuels. 

7. Agreement on an emissions pathway is key and would guide discussions on an overall 
level of ambition for the sector. 

Guiding principles 

8. The application to the Strategy of the IMO principles of non-discrimination and no more 
favourable treatment will: 

8.1. ensure the Strategy does not arbitrarily disadvantage any Members; and 

8.2. address the IMO goal of encouraging the removal of discriminatory action and 
promoting commerce without discrimination. 

9. We do not support inclusion of Common but Differentiated Responsibilities and 
Respective Capabilities in the initial Strategy. Any effort to do so risks trade distortion 
and encouraging ship owners to evade obligations. 

10. Different capacities can be recognized and addressed without importing principles from 
the United Nations Framework Convention on Climate Change into the IMO. 

11. We are open to efficiency-based targets in the set of short-term measures, provided an 
ambitious quantified target is set for the second half of the century. 

12. Intermediate and long-term goals to facilitate a quantified course to decarbonisation. 

13. The guiding principles should inform selection, implementation and periodic 
assessment of the measures to support the Strategy. 
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