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Abstract

Despite increasing global recognition of Indigenous knowledge and rights in climate gover-
nance, Indigenous Peoples’ initiatives are often constrained by state-centric structures.
Their perspectives frequently clash with development strategies that prioritize economic
growth and resource extraction, particularly in biodiversity hotspots where many Indigenous
Peoples live. Despite the crucial role that nation-states play in addressing climate change,
research on the incorporation of Indigenous Peoples in national climate policies is limited.
This paper addresses this gap by analysing the inclusion of Indigenous Peoples in Peruvian
policies and the associated justice implications. We do so by developing and presenting an
intercultural justice framework, through a textual and discursive analysis of 21 Peruvian poli-
cies related to food security and climate change. Our findings reveal that there is minimal
inclusion of Indigenous Peoples in Peruvian national climate and food policy, highlighting
their vulnerability, with limited integration of their knowledge and worldviews, thus perpetuat-
ing colonialism. However, Indigenous organisations are claiming important participatory
spaces, beginning to influence Peruvian climate and food policies, albeit nominally.

1 Introduction

Climate justice is underpinned by the fundamental understanding that climate change’s
impacts on human society are experienced disproportionally: climate impacts exacerbate—and
are shaped by-existing inequalities [1, 2]. This aspect of climate change’s impacts-with the
most marginalised people most likely to experience the most significant impacts—places cli-
mate justice and marginalised populations at the frontline of climate change discourse. Reflect-
ing this, the latest report of the Intergovernmental Panel on Climate Change (IPCC) [3] calls
for consideration of three dimensions of climate justice when developing, implementing and
evaluating climate interventions: (1) targeting distributive justice to address the structural
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inequities, burdens and benefits that make some people more vulnerable than others; (2) pro-
cedural justice to analyse who decides and who is excluded; and (3) recognition justice to privi-
lege interventions rooted in different worldviews, challenging the dominance of the
Eurocentric hegemony of Western knowledge [3, 4].

Adaptation-the process of preparing for, avoiding, and minimising the impacts of climate
change-plays a crucial role in responding to the risks posed by climate change. However,
adaptation planning risks reproducing systemic inequalities in resource distribution, knowl-
edge production, and power without explicitly integrating a climate justice framework, often
favouring the less marginalised [2, 5-8]. For example, after analysing 34 international-funded
adaptation interventions, Eriksen et al. [9] evidenced that adaptations may exacerbate, redis-
tribute, or create new vulnerabilities by privileging the elite and avoiding addressing the socio-
political causes of vulnerability, leaving the most vulnerable behind. Additionally, ecosystem
restoration and conservation are at the centre of climate change mitigation strategies [10],
which aim to decrease the emissions that cause climate change. These mitigation strategies,
however, frequently exclude consideration of climate justice and the impact on marginalised
peoples who depend on affected ecosystems, aggravating their situation by causing displace-
ment and environmental conflicts [11-13]. For example, by analysing climate governance of
national protected areas to fight deforestation in the Peruvian Amazon, Paredes & Kaulard
[14] evidenced that Indigenous Peoples’ practices of small-agriculture, fishing, hunting, and
gathering were criminalised when entering protected conservation areas without permission,
not considering the traditional uses of the territory, limiting Indigenous Peoples’ access to
land and increasing their livelihood vulnerability.

Climate justice is particularly resonant for Indigenous Peoples, who in many cases face per-
sistent marginalisation in decision-making spaces, combined with the degradation of ecosys-
tems and biodiversity, as well as climate change impacts, with broader negative consequences
for their food systems, heritage, and socio-cultural identity [15, 16]. Indigenous Peoples’ lands
safeguard 80% of the planet’s remaining biodiversity, and rates of biodiversity loss are lower in
Indigenous territories [17-20]. However, over the last 50 years, Indigenous food systems—
based on their interdependence on ecosystems, including biodiversity-have been affected by
development frameworks that prioritise urbanisation, natural resource extraction, and mono-
culture, making them highly vulnerable to a range of climate impacts, including, for example,
increases in the frequency, intensity and severity of droughts, floods, heatwaves, and sea level
rise [3, 16, 18, 21]. Despite playing a key role in the current climate crisis, knowledge produc-
tion for adaptation and mitigation strategies has largely excluded Indigenous knowledge and
been managed by Western science, and in doing so, typically dismissed Indigenous conceptua-
lisations, epistemologies, and worldviews linking nature and society [4, 22-24].

Regardless of the recent growing recognition of Indigenous knowledge and rights within
global climate governance, Indigenous Peoples’ initiatives are limited within state-centric
structures, which favour economic growth, overpower discourse on Indigenous rights, and
often result in a tokenistic representation of Indigenous perspectives in decision-making [25-
28]. National climate policy represents a new public sphere in which the relationship between
nation-states and Indigenous Peoples is being redefined: addressing climate change is an
opportunity to simultaneously enhance justice, sustainable development, and recognise Indig-
enous Peoples’ rights [2, 4, 11]. Nation states play a crucial role in addressing climate change
by developing policies that advance a just transition to climate-resilient development; however,
these initiatives usually clash with development strategies that privilege economic growth and
resource extraction, especially in biodiversity hotspots where Indigenous Peoples frequently
live [29]. As Routledge et al. [1] suggest, nation-states are paradoxically both the source of the
problem and a crucial part of the solution towards climate-resilient development. However,
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there is little research and understanding of how national climate policies include Indigenous
Peoples and their justice implications [28, 30-32].

To fill this gap, this paper develops a conceptual framework grounded in intercultural cli-
mate justice to analyse the inclusion and representation of Indigenous Peoples in national pol-
icy, using the case of national climate and food policies in Peru. Following a dual approach to
critical discourse analysis, we apply this framework in Peru to understand: (1) how Indigenous
Peoples are being presented in climate and food policies, and (2) the justice implications of the
strategies within these policies for Indigenous Peoples.

2 Methodology

2.1 Indigenous Peoples in Peru and why the climate and food intersection
matters

It has been over two hundred years since Peru gained independence from Spain’s colonial rule
in 1821, yet Indigenous Peoples remain excluded and discriminated against due to persistent
colonial legacies within political institutions [33]. Indigenous movements in Peru are com-
monly seen as weak because they have not constituted a political party, nor have there been
many elected representatives in Congress or subnational governments, although Indigenous
Peoples represent 26% of the Peruvian population according to the last census [34-36]. How-
ever, Indigenous institutions in Peru are most likely to use counter-hegemonic pathways by
strengthening bottom-up organisations that pressure the government to recognise their rights
[37]. For example, in 2009, in the context of the North American Free Trade Agreement
(NAFTA), Indigenous organisations opposed the enactment of new laws to reduce collective
property rights over Amazonian forestry lands, leading to a confrontation known as the Bagua
conflict that ended in 33 people dying and more than two hundred injured civilians. On the
second anniversary of this conflict, and to promote procedural justice, the Prior Consultation
Law was enacted as the first step to recognise Indigenous Peoples” rights to free, prior, and
informed consent (FPIC). More than a decade later, it is still debatable whether this law has
increased the participation of Indigenous Peoples in decision-making spaces towards self-
determination or, instead, fostered extractive agendas in their territories [38-40].

Extractive industries have historically contested and impacted Indigenous territories
socially and environmentally. The Peruvian government is heavily dependent on tax revenues
from extractive industries. However, within an extractivist development framework focused
primarily on economic growth, there is an inequitable distribution of risks because Indigenous
Peoples must live with constant environmental pollution threats, portraying these as manage-
able and acceptable risks for the entire nation’s development [41, 42]. Supporters of this devel-
opment framework have also consolidated the narrative that Indigenous Peoples are “the dog
in the manger" [43], as former Peruvian President Garcia once called them in a national news-
paper, characterising them as unproductive people managing a vast yet potentially highly pro-
ductive land. However, with weak institutions to supervise, monitor, and evaluate the activities
of extractive industries, many negative impacts have occurred. For example, in Indigenous ter-
ritories in the Amazon basin, there were 474 oil spills from 2000 to 2019, 65% of them caused
by the corrosion of oil pipelines [44], with detrimental impacts on Indigenous Peoples’ health
as high levels of lead have been found in their bodies [45]. Additionally, there is also an inequi-
table distribution of benefits because Indigenous Peoples have the lowest wellness indicators in
terms of health (20.8% of Indigenous children under five years suffer from chronic malnutri-
tion in contrast with only 9.7% of non-Indigenous, anaemia in Indigenous children represent
38.7% compared with 26.7% of non-Indigenous), education (35.7% of Indigenous Peoples
only finish elementary schooling, with a 16.1% Illiteracy rate), and the economy (8.7% of
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Indigenous Peoples are extremely poor, only 21.1% of Indigenous Peoples comprise the eco-
nomically active population), among others [46].

Conservation of the Amazon rainforest has become increasingly crucial for mitigating cli-
mate change, although many initiatives still do not respond to Indigenous Peoples’ food inse-
curity. Deforestation is Peru’s most important carbon emission source, so forest conservation
has become increasingly central for climate change mitigation [47]. However, many of these
initiatives have encountered institutional gaps because of overlapping property rights between
forest-protected areas, mining concessions, timber concessions, and Indigenous land tenure
[48]. Recent research has shown that Indigenous Peoples’ food systems are highly compro-
mised because of the loss and degradation of the forest, which has increased due to extractive
industries, road construction, and monocultures [15, 49]. Therefore, forest conservation initia-
tives could respond to Indigenous Peoples’ food insecurity and climate change. In this context,
analysing how Indigenous Peoples are framed within policies reflecting the climate and food
interaction is essential.

2.2 Intercultural justice framework

Our framework is based on critical interculturality, a decolonial, social, political, ethical, and
epistemic approach to implode, reconceptualise, and redefine the historic structural oppres-
sion between hegemonic and subaltern cultures by pursuing justice [50, 51]. It embraces con-
tact and interchange of peoples, practices, knowledge, and values across cultures, considering
and acknowledging the historical power relations in which they are (re)produced for broaden-
ing up to other ways of being, knowing, valuing, and living [52].

Critical interculturality originated in Latin America, where colonialism utilised race and
modernity as a justification to invade, control, and claim European power over Indigenous terri-
tories [53]. Despite the end of formal colonialism, Indigenous Peoples’ exclusion continues in
many independent states due to Western-oriented political, cultural, and epistemic development,
marginalising non-European ways of being [54]. Historically, in post- and settler-colonial States,
cultural diversity management has been characterised by assimilation and invisibility to create
only one nation that positioned hegemonic Western culture at the core of political systems [55].
Consequently, Indigenous Peoples’ characteristics, knowledge, and worldviews are usually
framed as “primitive”, “traditional”, “mythic”, “irrational”, and incompatible with the Eurocen-
tric perspective of development as “civilised”, “modern”, “scientific”, and “rational” [54, 56].

To operationalise critical interculturality, we employ critical discourse analysis, a methodo-
logical approach that examines how language constructs, perpetuates, and legitimises power
dynamics [57, 58]. Policy text analysis employs this method to understand what problems exist
or remain invisible, how they are comprehended, which solutions are proposed, and how sub-
jects are portrayed [59-63]. We developed a novel dual approach to conceptualise and catego-
rise public policy narratives across a scale of increasing engagement with critical
interculturality and social justice (Fig 1). On the one hand, this analysis is especially interested
in how Indigenous Peoples are constructed as subjects in public policy, i.e. what elements of
their cultural identity are being explicitly acknowledged and highlighted. We established four
categories: (a) the lowest level of engagement is ‘general mentions’ only, in which there is no
mention of any cultural characteristic of Indigenous Peoples; (b) low engagement in intercul-
turality is reflected as mentions of ‘Indigenous Peoples’ characteristics’ of their traditional
ways of living; (c) ‘Indigenous knowledge’ reflects moderate engagement with interculturality;
and (d) ‘Indigenous worldviews’ reflects the highest level of engagement in interculturality in
public policy discourse because they are acknowledge as having different values and ways of
sensing/understanding the world.
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Fig 1. Dual approach in the intercultural justice framework.

https://doi.org/10.1371/journal.pcim.0000404.9001

On the other hand, our dual approach also considers the extent to which policies engage
with dimensions of justice for Indigenous Peoples, conceptualising justice across three dimen-
sions: (1) procedural justice, reflecting the degree of Indigenous Peoples’ participation in pol-
icy design, monitoring, and evaluation; (2) recognition justice which considers policies that
overcome monoculture states by including different ways of being, knowing, valuing; and (3)
distributive justice, assessing whether policies aim to address structural characteristics from
which injustice originates [3, 8, 64, 65].

2.3 Methods

2.3.1 Policy selection. We systematically reviewed Peruvian policies addressing climate
change and/or food and nutrition security (Fig 2). The official list of national policies outlined
by the Peruvian National Centre for Strategic Planning (CEPLAN) was used in three occa-
sions: March 2020 (n = 173), March 2021 (n = 58), and May 2023 (n = 72), which retrieved a
total of 303 policy text (see more in S1 Table). The three lists were merged, and duplicates
were removed, resulting in 217 policy documents (S2 Table). From this list, 13 were selected
following our inclusion criteria: documents with climate change, food security or nutrition,
subsistence agriculture, and/or interculturality in the title, as well as documents published by
the Ministry of Development and Social Inclusion (Table 1). An initial review of these included
documents identified references to 5 additional relevant policies and 3 reports of the Peruvian
Government to the UNFCCC related to climate change, revised in July 2023 (see S3 Table).
The total list of analysed policies was 21 (Table 2), representing the complete set of current pol-
icies concerning climate change or food and nutrition security in Peru.

2.3.2 Textual analysis. For the textual analysis, each paragraph mentioning Indigenous
peoples were extracted from the 21 policy documents. To ensure a comprehensive search, a set
of Spanish keywords was employed, tailored to the specific context of Peru. This set included
terms such as “andinos”, “nativos”, and “amazonicos” reflecting the terminology used to
describe Indigenous Peoples in Peru according to their ecosystem (see Table 3).

All the documents were automatically coded in Nvivo software using the “query search”
function of the keywords. These gave 1194 blocks of text containing any of the keywords in the
documents. From these, 690 results (blocks of text) were excluded where the text: (a) was in
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Fig 2. PRISMA flow diagram.
https://doi.org/10.1371/journal.pcim.0000404.9002

the index, footnote, glossary, annexes, or definition section of the document, (b) was a citation
of another document already included; (c) referred to a specific name of an Indigenous organi-
sation, law, or policy; (d) did not refer to people/humans (e.g. native plants, Indigenous land,
traditional economy, Amazon rainforest, Andean mountains, intercultural characteristics of a
policy or project or law); or (e) was not in paragraph format (i.e. infographics, tables, etc.).
Many of these results comprised a set of paragraphs. To ensure consistency, we extracted
results from this textual analysis in units of individual paragraphs and moved all results into a
coding matrix in Excel, resulting in 541 paragraphs across all policy documents (see S4 Table).

We categorised each paragraph into one of four elements of Indigenous people’s cultural
identity, reflecting a scale of increasing engagement with critical interculturality within public
policy (Fig 1): general mentions, Indigenous characteristics, Indigenous knowledge, and Indig-
enous worldviews. The coding was undertaken by two authors, IAR and VCH, to ensure rig-
our and consistency. After this, inductive coding of each paragraph was carry out within the
four categories, following thematic analysis principles by groupings of similar codes [86] (Fig
3). Inductive categories are described in the results.

2.3.3 Discursive analysis. The second component of our analysis examines the justice
implications of Peruvian climate and food policies. This analysis was conducted on the full text
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Table 1. Search approaches.

Criteria

PHASE 1: Keyword search in the Peruvian
National Centre for Strategic Planning
database

PHASE 2: Search of documents published
by the Ministry of Development and Social
Inclusion (MIDIS)

PHASE 3: Snowball technique to identify
additional documents

PHASE 4: Include documents from the
Peruvian official communications to the
UNFCCC

Inclusion Exclusion Policies meeting
final inclusion
criteria
Policies with the following in TITLE: | Documents published by the Peruvian Government that 10
« Climate change (Search CLIM*) address Indigenous Peoples but are not directly related to
AND climate change, food security, nutrition, or health (e.g.,
« Food Security or nutrition (Search | intercultural education).
NUTRI*) AND
« Rural or subsistence agriculture
(Search “Agricultura fam*”)
« Intercultural
All documents included n/a 3
Documents referenced in the Listed documents that are not related to food security. 5
selected policies from phases 1 and 2
related to food security.
Latest national reports Older documents pre-dating most recent communications 3
The total of policy documents included in this review 21

https://doi.org/10.1371/journal.pcim.0000404.t001

of 18 national policies (Fig 3). We applied the multidimentional justice framework to analyse
justice implications for Indigenous Peoples in climate and food policies [22, 32, 64, 65]. Specif-
ically, procedural justice was evaluated based on the ability of Indigenous Peoples to partici-
pate in the design and implementation of national policies. Recognition justice was assessed by
the extent to which Indigenous knowledge, values and interests are included in the policy.
Distributional justice was examined in terms of how equitable and fair these policies address
the distribution of goods and resources among Indigenous Peoples.

3 Results

3.1 How are Indigenous Peoples portrayed in the Peruvian climate and
food policy?

The inclusion of Indigenous Peoples in Peruvian climate and food policies is minimal, averag-
ing of 26 paragraphs per policy, with a range of 0 to 95 (Fig 4). Three policies do not mention
Indigenous Peoples at all: the Guidelines for Integrated Climate Change Management (2016),
the National Plan of Food and Nutritional Security (2015), and the Plan for Risk Management
and Adaptation in the Agricultural Sector (2012). The policies with the most references to
Indigenous Peoples are food and nutrition-focused: the Strategy for Social Action with Sus-
tainability (2016) with 95 paragraphs, the National Plan of Family Farming (2019) with 88 par-
agraphs, and the Intercultural Health Sector Policy (2016) with 79 paragraphs. Indigenous
Peoples’ references are similar in both food and climate-focused policies, with an average of 26
and 25 paragraphs, respectively. Additionally, the Ministry of Health has the highest inclusion,
averaging 41 paragraphs, followed by the Ministry of Environment with 33 paragraphs, and
the Ministry of Development and Social Inclusion with 23 paragraphs.

Additionally, there is no evidence that the inclusion of Indigenous Peoples in climate and
food policies is increasing over time (Fig 4). For food-climate policies, 2016 was the year many
policies were enacted, and there were significant mentions of Indigenous Peoples in the poli-
cies. However, the following years did not incorporate noteworthy mentions of Indigenous
Peoples in Peruvian climate and food policies.
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Table 2. List of policies.

Year | Institution English Title Focus
2012 | Ministry of Agriculture (MINAGRI) Plan for risk management and adaptation to Climate Change in the agricultural sector Climate change
2012-2021 [66]
2012 | Ministry of Women and Vulnerable People National Plan of Action for Children and Adolescents 2012-2021 [67] Food and
(MIMP) nutrition
2013 | MINAGRI National Strategy of Food and Nutritional Security 2013-2021 [68] Food and
nutrition
2015 | Ministry of Environment (MINAM) National Strategy for Climate Change [69] Climate change
2015 | MINAGRI National Family Farming Strategy 2015-2021 [70] Food and
nutrition
2015 | MINAGRI National Plan of Food and Nutritional Security 2015-2021 [71] Food and
nutrition
2016 | MINAM Peru. Third National Communication [47] Climate change
2016 | MINAM National strategy on forests and climate change [72] Climate change
2016 | MINAM Guidelines for Integrated Climate Change Management [73] Climate change
2016 | MINAM and MIMP Climate Change Gender Action Plan [74] Climate change
2016 | Ministry of Health (MINSA) Intercultural Health Sector Policy [75] Food and
nutrition
2016 | Ministry of Development and Social Inclusion | Strategy for Social Action with Sustainability [76] Food and
(MIDIS) nutrition
2016 | MIDIS Guidelines for Promoting Early Childhood Development [77] Food and
nutrition
2017 | MIDIS Sectorial Plan to reduce Chronic Child Malnutrition and Anemia in children under 36 Food and
months, 2017-2021 [78] nutrition
2017 | MINSA Plan for the reduction and control of maternal anaemia and chronic children malnutrition | Food and
2017-2021 [79] nutrition
2018 | MIDIS Multisector plan for the fight against anaemia [80] Food and
nutrition
2019 | MINAGRI National Plan of Family Farming 2019-2021 [81] Food and
nutrition
2020 | Peruvian Government Nationally Determined Contribution-NDC [82] Climate change
2021 | MINAM National Adaptation Plan—NAP [83] Climate change
2022 | MIDIS National Development and Social Inclusion Policy by 2030 [84] Food and
nutrition
2023 | Peruvian Government Peru. Biennial update report. BUR 3. [85] Climate change

https://doi.org/10.1371/journal.pcim.0000404.t002

Indigenous worldviews and knowledge are rarely mentioned in climate or food policies in

comparison with mentions of Indigenous Peoples’ characteristics (Fig 5). Among all extracted

paragraphs, 46% mention Indigenous Peoples’ characteristics, 35% are general acknowledge-
ments, 13% acknowledge Indigenous Peoples as knowledge holders, and only 6% acknowledge
Indigenous Peoples’ worldviews (Table 4).

3.1.1 Indigenous worldviews. Mentions of Indigenous worldviews were negligible and

generally excluded from policy strategies. Indigenous worldviews are usually at the beginning

Table 3. Keywords used for relevant paragraph searches.

Search (Spanish)

Indigenous, native, ethnic, intercultural, traditional,
ancestral, Amazonian, Andean, and worldviews

cosmovision OR cosmovisiones

indigena OR indigenas OR nativa OR nativas OR native OR
nativo OR nativos OR etnia OR etnias OR étnicos OR étnicas
OR étnica OR interculturalidad OR intercultural OR saberes
OR tradicional OR tradicionales OR ancestral OR ancestrales
OR andinos OR amazonicos OR andino-amazonicos OR

https://doi.org/10.1371/journal.pcim.0000404.t003
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Fig 5. Proportion of paragraphs referring to Indigenous Peoples by categories (n = 541 paragraphs in total). The inner circle shows
the distribution of deductive categories: General Mentions’ of Indigenous Peoples, Indigenous Characteristics, Indigenous Knowledge,
and Indigenous Worldviews. The outer ring reflects sub-categories emerging from inductive coding analyses. No sub-categories are
shown for Indigenous Worldviews, as there were insufficient results to further disaggregate results within this category.

https://doi.org/10.1371/journal.pcim.0000404.9005

of the policies, where the government acknowledges the importance of integrating different
conceptions of well-being and development priorities as part of its intercultural approach to
delivering services, which has been mandatory by law since 2015 [87]. However, further men-
tion or integration of these worldviews is absent when reviewing the strategies beyond these
initial introductions, except for the Intercultural Health policy (2016) [75]. This policy estab-
lished a new approach for integrating Indigenous worldviews and interpretations of diseases,
usually linked to spirituality, by incorporating community health agents, like shamans and
healers, into the state health service and their traditional medicine [75].

Indigenous worldviews mentions mostly appeared when connected to climate change miti-
gation. Indigenous Peoples’ spirituality is also highlighted when addressing the importance of
Indigenous territory for climate policies. The Peruvian government acknowledges that Indige-
nous Peoples’ holistic approach, which emphasizes living in harmony with nature, benefits for-
est conservation. This perspective aligns with climate change mitigation programs, especially
those focused on reducing deforestation [47, 72]. Therefore, some paragraphs stipulate that
protecting the forest implies Indigenous well-being because of their physical and spiritual
dependence; thus, spirituality is considered a cornerstone for climate change mitigation [72].
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Table 4. Examples of categorisation of paragraphs. All percentage values reflect the proportion of paragraphs relevant to each category or sub-category out of 541 para-
graphs referring to Indigenous Peoples.

Inductive codes
Indigenous Worldviews (6%)

No inductive coding was
undertaken due to the minimal
number of paragraphs.

Definition

Paragraph example

“Among the Matsigenka Indigenous People, the notion of wellbeing is closely linked to the absence of disease and the preservation
of social harmony (. . .) the ills of the body originate from damage to the person’s soul caused by a social imbalance between
humans or relationships with other beings in nature. The perception of health-illness of the Matsigenka population is unknown to
health personnel and, as a result, the symptoms of the culturally defined conditions such as "harm" and loss of soul, among others,
are generally excluded from care and treatment in health centres or come only when cases have become severe. [...]” [75]

Indigenous Knowledge (13%): What knowledge counts?

Forest and biodiversity (4%)

No specific knowledge (3%)

Health (3%)

Food and Agriculture (3%)

Indigenous Knowledge about forest management, biodiversity
conservation, biological and genetic resources produced by flora,
fauna, microorganisms, and all forms of nature

Paragraphs where Indigenous Knowledge is mentioned but not
specified

Indigenous Knowledge about health treatments with no explicit
mention of spirituality

Indigenous Knowledge related to food production, water
management, family farming

Indigenous Characteristics (45%): What emphasises the characteristics?

Vulnerability (25%)

Neutral (10%)

Characteristics of Indigenous Peoples that emphasise
vulnerability, such as poverty, marginalisation, conflict, and food
insecurity, among others

Indigenous descriptions of characteristics that indicate neither
vulnerability nor resilience, such as ethnic and cultural identity,
food preferences, livelihoods, or rights

“The migrant population from other regions of the country
lacks the knowledge, practices, and techniques to live from the
forest, which leads to changing the use of the land towards
activities culturally closer to their experience, such as livestock
or agriculture. [...]. The notable exception is the Indigenous
Peoples and the riverine population who live directly from the
forest resources, which, however, are perceived as
unproductive by many migrants.” [72]

“The knowledge of the peasant communities and the ancestral
knowledge of the Afro-Peruvian people and the Indigenous or
native peoples are the best legacy for adaptation to climate
change that values and keeps alive the culture of its
population.” [83]

“In Peru and other countries in the Region, previous
experiences have been developed, showing that when the
intercultural component is included, the use of health services
increases significantly, not only due to the greater acceptance
by the population but also due to improving the quality of
service as a result of the incorporation of traditional knowledge
in health, based on scientific evidence. This implies the
revaluation of traditional knowledge, a substantive element in
the social inclusion policies of historically excluded
communities.” [75]

“Indigenous and peasant communities conserve and use
traditional practices and technologies, which have managed
diverse environmental conditions and, in some way, control
changes in climate pressure. The communities’ traditional
knowledge provides them with a basis for land and resource
use practices, which are suitable for incorporating into effective
adaptation strategies to climate change.” [74]

“The effects of climate change are altering the livelihood of
Indigenous Peoples who depend on their territory and natural
resources for their subsistence. In the case of the population of
the Amazon, where per capita fish consumption can vary
between 250 to 800 grams per person per day, climate change is
increasing the temperature of rivers, decreasing the volume of
precipitation, causing migration of species and increasing
sedimentation in rivers, which greatly affects the food security
of this population” [68]

“Peru is a multi-ethnic and pluricultural country, which
includes a majority of mestizo population and Indigenous and
native peoples. Due to various social and historical processes,
Afro-Peruvian populations have been incorporated as a
product of a forced exodus or diaspora and, through migration,
Asian Peruvian populations. All of them constitute the cultural
diversity of the country, which must be addressed concerning
its ethnic and cultural identity.” [75]

(Continued)
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Table 4. (Continued)

Inductive codes
Resilience (10%)

Definition

Characteristics of Indigenous Peoples that evidence resilience
such as collective action and organisation, previous
participation, sustainable livelihoods

Paragraph example

“It should be noted that the peasant and Indigenous
communities are home to a significant proportion of family
farmers, who, in addition to controlling a significant

agricultural area and in the current context, far from
disappearing, have reconfigured their productive and
institutional dynamics in the face of changing conditions of
development and access to markets.” [81]

General mentions (35%): Why are Indigenous Peoples mentioned?

Beneficiary (23%) Paragraphs where Indigenous Peoples are mentioned as
beneficiaries of state programs, emphasise either program

limitations, progress or planning.

“With the focus on the service offering of the State, it will be
possible to reduce the impact of geographical difficulties in
accessing them and reduce or eliminate the travel and stay
expenses that native communities usually incur. As a result,

care coverage for the indigenous population will increase.” [76]
Future Participation (11%) Paragraphs where Indigenous Peoples are identified for future

participation in state programs

“Promote indigenous participation, and of peasant and native
communities, in spaces generated by public institutions
(Indigenous Policies Working Group and others), linked to the
sustainable management of natural resources in the face of
climate change, food security and family farming.” [81]

https://doi.org/10.1371/journal.pcim.0000404.t004

3.1.2 Indigenous knowledge. References to Indigenous Knowledge constitute 13% of par-
agraphs in Peruvian climate and food policies, addressing forest and biodiversity management
(4%), health (3%), food and agriculture (3%) and unspecified knowledge (3%) (Table 4). The
category of forest and biodiversity knowledge highlights the urgent need to preserve the Ama-
zon rainforest for climate change mitigation by learning from Indigenous Peoples about sus-
tainable resource use and harmonious living with the forest and its biodiversity [47, 72].
Furthermore, Indigenous knowledge of forest conservation is linked to reducing Indigenous
Peoples’ vulnerability and fostering climate change adaptation [83]. When referring to Indige-
nous Knowledge in terms of biodiversity, there is also an emphasis on protecting the biological
and genetic resources produced by flora and fauna species, microorganisms, and all forms of
nature, so its use could generate economic growth for Indigenous Peoples, creating businesses
associated with biodiversity conservation [70, 72, 75, 76].

The Intercultural Health Policy (2016) acknowledges the importance of integrating Indige-
nous health knowledge and traditional healers into official health systems to improve care for
Indigenous peoples. However, it restricts this integration to Indigenous knowledge that meets
scientific validation standards [75]. Other policies, like the National Adaptation Plan (2021)
also highlights the need to incorporate Indigenous knowledge to prevent and treat health dis-
eases related to climate change [83]. Despite the recurring emphasis on this integration, only a
few paragraphs specified that Indigenous health knowledge must be validated by scientific
research to be included (see Table 4). Additionally, the use of Indigenous Knowledge in the
health sector has a history of exploitation, and challenges remain in protecting this knowledge
due to its collective nature. Policies aim to create a platform that enables Indigenous peoples to
collectively share the commercial benefits of Indigenous health knowledge [75].

Food and agricultural knowledge that Indigenous Peoples have gathered historically to sur-
vive climatic variations is also mentioned (3%), especially in climate policies. Some documents
specified this technical knowledge as Indigenous Peoples’ capacity for reading weather with
bioindicators, harvesting water from rainfall and glaciers, using crop platforms, recovering
degraded areas, improving crops, undertaking polyculture, breeding, and the collective use
and management of natural and wildlife resources [69, 70, 72, 76, 81, 83].

3.1.3 Indigenous characteristics. Climate and food policies mostly portray Indigenous
Peoples as highly vulnerable (25%), in contrast with portrayals of resilience (10%) or neutrality
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(10%) (Table 4). Most paragraphs explicitly highlight Indigenous Peoples’ climate vulnerability
because of the erosion of the natural resource base underpinning their livelihood [47, 72, 74].
In the case of the Amazon, forest sensitivity to rising temperatures and propensity to fire and
pest outbreaks are identified as directly affecting the livelihood of Amazonian Indigenous Peo-
ples [72], with decreasing availability of water and firewood creating severe implications for
the availability of time and the workload of Indigenous women and children [74]. There are
also mentions of the vulnerability of Andean Indigenous Peoples, although there is no further
explanation [47]. Together with the erosion of their livelihoods, Indigenous Peoples’ climate
vulnerability is also considered to be accentuated because of historical exclusion and poverty
[68, 69, 72].

Indigenous Peoples’ food insecurity is also mentioned, including the prevalence of anaemia,
childhood malnutrition-with associated implications for brain development—and the
increased risk of acquiring chronic diseases (diabetes, hypertension, heart attacks) from the
age of 45 [76, 78]. Indigenous Peoples’ food insecurity is understood as a complex problem
generated by the lack of inclusion in health services and programs and the lack of capacity of
health practitioners to understand or accommodate Indigenous cultures, compounded by illit-
eracy and distrust of government health systems [75].

Very few paragraphs connect Indigenous food and climate vulnerability. Connections are
only explicitly articulated for the Amazon, where climate change is raising the temperature of
the rivers and changing precipitation patterns, making fish species migrate, increasing sedi-
mentation of waterways, as well as increasing the chances of crop failure in the short term and
reducing production in the long term, all of which is significantly affecting Indigenous food
systems [47, 69, 72, 81, 83]. There are no mentions of Indigenous Peoples from the Andes and
their food insecurity related to climate change.

Indigenous Peoples’ vulnerability is also acknowledged to be increasing due to actions by
external stakeholders, such as the government and extractive industries. The lack of inclusion
of Indigenous Peoples in the government’s service delivery is identified as another essential
characteristic of their vulnerability, i.e. adequate healthcare, education, water, electricity, road
connectivity, land titling, and access to justice institutions, and therefore, Indigenous Peoples
have the worst human development indicators in Peru [47, 68, 76, 81, 84]. Additionally, para-
graphs on vulnerability emphasised the environmental degradation of Indigenous territories,
mainly related to extractive industries, including mining, oil, and deforestation [72, 76, 81, 84].

Climate and food policies equally mention Indigenous Peoples’ resilience and neutral char-
acteristics (22% each). Neutral paragraphs mention Indigenous collective rights, food prefer-
ences, language, livelihoods, and traditional institutions. In the case of resilience, paragraphs
highlight Indigenous Peoples’ past participation in climate governance [47, 67, 72, 74, 75, 82,
83, 85]. Another important resilience characteristic is related to Indigenous ways of organising
towards collective actions, e.g. the use of traditional institutions and dynamics of family labour
and cooperation (“ayni” or “Minka”), and their ability to adapt these dynamics in the face of
new contexts [69, 70, 81]. Sustainable livelihoods are also identified as a resilience characteris-
tic. This includes, for example, Amazonian Indigenous Peoples conserving natural resources
and forest biodiversity and Andean Indigenous Peoples sowing and harvesting water since
ancestral times [47, 70, 72, 74, 76, 81, 83, 85].

3.1.4 General mentions. General mentions of Indigenous Peoples are usually framed in
the context of beneficiaries of government programs and services (23%) or the importance of
including and consulting Indigenous Peoples in future policy implementation (11%) (Table 4).
For example, climate policies incorporated paragraphs about sensitising Indigenous Peoples in
adaptation [47], the importance of their participation in climate governance [85], and improv-
ing the legal tenure of their territory [72]. Food policies emphasise prioritising their awareness
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of health issues and bringing state services to remote Indigenous communities [67, 70, 76, 80,
81].

3.2 What are the justice implications of climate and food strategies for
Indigenous Peoples?

3.2.1 Procedural justice. Despite being highlighted as the most vulnerable to climate
change and food insecurity, Indigenous Peoples are usually not involved in food-climate policy
design (Fig 6). Analysis of procedural justice in the planning process of each policy determined
that among the 18 national policies, 12 have no information on whether Indigenous Peoples or
their representatives have participated in any form. Only 5 policies indicated that Indigenous
Peoples’ representatives participated in the planning process: the National Plan of Action for
Children and Adolescents (2012), the National Strategy to Climate Change (2015), the
National Strategy on Forests and Climate Change (2016), the Climate Change Gender Action
Plan (2016), and the National Adaptation Plan (2021). Only one policy reported seeking free,
prior, informed consent (FPIC) with Indigenous Peoples: the Intercultural Health Policy 2016.
Indigenous participation was not even pursued in some cases; for example, in the methods sec-
tion of the National Plan of Family Farming (2019) [81], the Ministry of Culture suggested a
process of FPIC for this policy as most family farmers are Indigenous; however, it was decided
that the participation of Indigenous Peoples was not mandatory at a national level, rather only
locally when/if any of the actions of the Plan could directly affect their collective rights.

Indigenous participation in planning is more common in climate-focused than food- and
nutrition-focused policies (Fig 6). Despite the National Intercultural Health (2016) policy
being the only policy including FPIC with Indigenous Peoples, most food and nutrition-
focused policies did not report any Indigenous participation in the planning process. In the
case of climate-focused policies, most policies had some element of Indigenous involvement in
the design process, even if it was done virtually, such as in the case of the National Adaptation
Plan (2021), which ran virtual workshops during the COVID-19 pandemic [83].

The opportunity for Indigenous Peoples to participate in policy implementation has
increased over the years. The National Adaptation Plan (2021), the latest climate policy,
emphasizes the central role of the Indigenous Peoples’ Platform against Climate Change,
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6 Nutrition

1 ® Climate Change

Number of policies
>

2
5 [ 1]
No information Participation to FPIC
some degree

Participation of Indigenous Peoples in policy design
Fig 6. Procedural justice in climate and food policy planning.

https://doi.org/10.1371/journal.pcim.0000404.g006
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created in 2020 as a request from Indigenous organisations in the process of FPIC of the regu-
lation of the Framework Law on Climate Change [88, 89]. This platform should be key for
revaluing Indigenous Knowledge in managing, articulating, disseminating and monitoring
adaptation proposals since its creation. In the case of the National Development and Social
Inclusion Policy (2022), the latest food-oriented policy, Indigenous Peoples’ participation is
only established to achieve food security focused on creating biodiversity hotspots and condi-
tional conservation cash transfers [84].

3.2.2 Recognition justice. Indigenous knowledge, interests, and needs are minimally rec-
ognised in Peruvian food-oriented policy strategies despite acknowledging that they are the
most food insecure. Despite being the oldest policy analysed, the National Plan of Action for
Children and Adolescents (2012) contains significant recognition of Indigenous Peoples’
rights [67]. The policy establishes a specific strategy for Indigenous Peoples, for example,
prioritising the farthest Indigenous communities and recognising many intercultural rights
such as cultural birth, culturally appropriate food, and intercultural education. However, later
food-oriented policies only include Indigenous Peoples in the definition of the problem but do
not establish a specific intervention considering their cultural diversity [70, 71, 75, 77, 78, 80],
e.g. aims to increase and promote “proper” health attendance, nutrition, hygiene, etc. without
defining what “proper” means in an Indigenous context. Recognition of Indigenous interests
remains limited across many policies, even those purportedly focused on strategies for Indige-
nous Peoples. This is evidenced, for example, by the dominance of texts focused on economic
growth by increasing associativity, legal tenure of Indigenous lands to access bank loans, the
commercial use of Indigenous Knowledge of biodiversity and plants, or conditional cash trans-
fers for forest conservation [70, 81].

Among food-oriented policies, those that recognise Indigenous knowledge, interests, and
needs have a strategy tailored explicitly for Indigenous Peoples. The Strategy for Social Action
with Sustainability (2016) establishes an individual and a collective approach for Indigenous
Peoples, understanding that food and other health problems are individual and communal
[76]. The strategy is focused on three main results: legal tenure over Indigenous lands, sustain-
able management of their territory, and cultural identity. Additionally, the Intercultural Health
Policy [75] establishes strategies for incorporating Indigenous knowledge into public health
systems by differentiating health attention for Indigenous Peoples, valuing and incorporating
Indigenous Knowledge, and increasing the understanding of interculturality within health
personnel.

Indigenous knowledge, interests, and needs are more frequently and extensively recognised
in climate-oriented policies because of the growing importance of Indigenous Peoples as forest
stewards. For example, in the case of the National Strategy of Forests and Climate Change
(2016) [72], the strategy clearly emphasises that its main objective is to minimise forest loss
and degradation not only because it will reduce greenhouse gas emissions but also because its
critical role for increasing Indigenous Peoples’ resilience to climate change, by acknowledging
that “forests have value beyond carbon, such as spiritual and cultural” [72]. This is also empha-
sised in the National Adaptation Plan (2021) by establishing the importance of revaluing
Indigenous Knowledge for biodiversity, forest conservation, and sustainable livelihoods [83].

Like food-oriented policies, climate-oriented policies explicitly and implicitly reinforce the
central role of market-oriented strategies. For example, the National Adaptation Plan (2021)
establishes that to reduce current and future loss and damage to people and livelihoods due to
climate change, Indigenous Peoples must diversify their livelihood and increase their access to
the market [83]. Other policies also emphasise the opportunity for Indigenous Knowledge of
forests and biodiversity to create bio businesses that could increase the economic value of
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forests and prevent deforestation [72] as well as financial retribution for conservation and eco-
system services [69].

The most holistic approach to recognising Indigenous knowledge, interests, and needs is
presented by the Climate Change Gender Action Plan (2016) [74], in which Indigenous
knowledge is valuable for forest, biodiversity, and water management, food security, and inter-
cultural health. This policy is focused on open spaces for revaluing Indigenous Knowledge
within the State, as it establishes the creation of an Indigenous Knowledge Platform, its legal
protection, collective nature, and the need to increase the participation of Indigenous women
in climate governance.

3.2.3 Distributional justice. Despite Indigenous Peoples being mentioned as vulnerable
population, most food and climate policies do not prioritise the distribution of goods and
resources to Indigenous territories [78-81, 84]. In policies where Indigenous Peoples are con-
sidered in the strategy, there is a systemic understanding of the problem behind Indigenous
Peoples’ vulnerability to food security and climate change; however, the proposed plans pre-
sented in the policy documents provide limited scope for recommendations beyond business-
as-usual. The few policies that include interventions exclusively for Indigenous Peoples focus
almost solely on land ownership and health services.

Indigenous land ownership is essential for climate and food policies as land grabbing is a
significant problem that harms both Indigenous food systems and forest conservation for cli-
mate change mitigation. In many policies, this is established as a strategy [68, 70, 76], and even
conditional cash transfers are stipulated for Indigenous communities that can preserve forests
[69, 72, 83]. However, there are clear gaps in the legal system to deliver an intercultural service,
the costs associated with the legal land tenure process, or even the monitoring system to
defend their traditional lands from other competing actors.

Perhaps one of the most significant policies for Indigenous Peoples is the Intercultural
Health Policy [75], which established a resource allocation to change the public health system
for Indigenous Peoples, making it more intercultural. This has helped strengthen health per-
sonnel’s capacities to understand other worldviews and knowledge about diseases and treat-
ments, as well as the importance of interculturality across all public services. This is a good
umbrella under which Indigenous Peoples could demand comprehensive and fair health
provision.

4 Discussion and conclusions

This paper examines the representation of Indigenous Peoples in Peruvian climate and food
policies and evaluates the justice implications of these policies using an intercultural justice
framework, based on a textual and discursive analysis. Our findings reveal that Indigenous
Peoples are minimally included in these policies, highlighting their extreme vulnerability to cli-
mate change and food insecurity. The integration of Indigenous knowledge and worldviews is
also a limited, primarily due to their exclusion from policy design and implementation. Addi-
tionally, there is a limited attempt to distribute goods and resources fairly to address existing
inequalities. Despite the ongoing limited incorporation of Indigenous Peoples’ cultural diver-
sity in national climate and food policies, there is an important space that is being claimed by
Indigenous organisations to enhance their participation.

Addressing Indigenous Peoples mainly in the definition of the problem rather than in the
strategy or action plan evidences a lack of consideration of their cultural diversity and a contin-
uation of one-size-fits-all policies. Several research have documented the inclusion of Indige-
nous Peoples in less substantial parts of national climate policies [30, 90, 91], as well as
international mechanisms [26, 28, 92-94]. This is also referred to as the “victimisation
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framework” [92], in which Indigenous Peoples are portrayed as helpless victims of a cata-
strophic emergency who need to be saved by others. This framework creates a risk of homoge-
nising the lived experiences of Indigenous Peoples about climate change and food insecurity:
while highlighting only vulnerability, resilience experiences are omitted [95]. The portrait of
Indigenous Peoples as passive victims legitimises outside interventions and state control,
privileging solutions that are not based on Indigenous knowledge and worldviews, thereby
perpetuating colonialism [96]. Furthermore, the omission of Indigenous peoples in the strate-
gies of action plans only evidence the lack of tailored policies for adaptation to climate change
and increase food security.

Additionally, the confinement of Indigenous knowledge to technical skills around agricul-
ture and resource management presented in Peruvian climate and food policies risks delegiti-
mising Indigenous knowledge because it only understands Indigenous knowledge with a
Western knowledge framework. The inclusion of Indigenous knowledge in climate change is
especially difficult for natural sciences that are more aligned with positivist ideas [97], which
delegitimise Indigenous Knowledge by referring to it as “anecdotal” [92] and in need of valida-
tion by scientific knowledge [98]. As such, Indigenous knowledge is being included “in a sym-
bolic way rather than moving towards epistemic belonging” [25]. Furthermore, most strategies
in the analysed policies focus on implementing market-oriented plans and the economic value
of their ecosystem’s conservation. This is a contradiction in many ways because the current cli-
mate crisis originated by pursuing unlimited economic growth based on a dualist ontology of
Western modernity [96, 99]. Thus, solutions to climate change should privilege Indigenous
worldviews, knowledge, and priorities considering as equally valid as other types of knowledge
and ways of living [26, 100].

Although most policies have historically excluded Indigenous Peoples from design and
implementation, the FPIC law has provided opportunities for Indigenous participation,
impacting how Indigenous Peoples, their knowledge, and worldviews are being represented in
Peruvian climate and food policies. The Intercultural Health Sector Policy (2016), the National
Strategy on Forest and Climate Change (2016), and the Climate Change Gender Action Plan
(2016) notably include Indigenous worldviews in their texts because Indigenous peoples par-
ticipated in the design of these documents. Although some researchers argue that such spaces
in climate governance do not give Indigenous Peoples opportunities to “assess and influence
the multiple, interacting stressors that contribute to their climate vulnerability” [28], this paper
provides evidence that meaningful Indigenous participation in the policy design process
ensure that their inputs are integrated as well as a more respectful representation of their cul-
tural diversity.

Finally, the biggest limitation of this research is that the results are focused only on nominal
inclusion of Indigenous Peoples in policy texts. Further research could be undertaken to ana-
lyse, for example, how nominal inclusions translate into policy implementation. Additionally,
a close analysis of the role of the Indigenous Peoples’ Platform against Climate Change in Peru
since its creation in 2020 could provide insights into whether Indigenous-led initiatives con-
tribute to a just climate transition and overcome systemic barriers in policy making.
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S1 Table. CEPLAN policy list with duplicates. This table provides a complete list of national
policies extracted from CEPLAN’s webpage for the years 2020, 2021, and 2023, totalling 303
policy documents. The table is in Spanish, and some columns are left blank due to changes in
the format of the official policy list over the different years it was retrieved.

(XLSX)

S2 Table. Phase 1 and 2 of policy search. This table contains a revised list of national policies
extracted from CEPLAN’s webpage for the years 2020, 2021, and 2023, with duplicates
removed, resulting in a total of 217 policy documents. It also includes a column that explains
the criteria used for including or excluding each policy title.

(XLSX)

S3 Table. Textual analysis of Peruvian climate and food policies. This table includes the
focus of each policy, the search phases during which each policy was included, the data extrac-
tion date, and the data extractor’s name. It also provides a detailed textual analysis of each pol-
icy, indicating the number of paragraphs mentioning Indigenous peoples and the number of
paragraphs in each category: general mentions, characteristics, knowledge, and worldview.
(XLSX)

S4 Table. Paragraphs mentioning Indigenous Peoples. This table lists the 541 paragraphs
mentioning Indigenous peoples, identifying the policy from which it has been retrieved, and
the focus of the policy. It categorises each paragraph into deductive coding: general mentions,
characteristics, knowledge, and worldviews. It also includes inductive coding.

(XLSX)

S5 Table. A discursive analysis of Peruvian climate and food policies. This table includes
the discursive analysis of 18 National Policies according to procedural, recognition, and dis-
tributive justice questions.

(XLSX)
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