The Pdlitical Digance between Citizensand Plannersin Swedish Ecological Governance
1. Introduction

Known to mog Japanese readers aswdfare date, Sveden is aso increasingly regarded in Jepan
as aleader in environmenta issues. Ecological rational governance is defined as the governance
toward ecological suganability, while also securing autonomy and democracy. For the balance of
the autonomy and democracy, citizen participation and involvement are important and enhance
deliberative democracy. The citizens must be involved in ecological governance, Snce achangein
public atitudes toward sudanability is necessary to edablish a truly susainable society, as
Lundqvig (2004) argues

However, in the redity of Swedish ecological modernization, citizen participation has become
looked down on, in thet especidly in planning citizens are rarely involved. This paper clarifies how
planners regard citizen involvement in environmental projects in Swedish municipdities, which
have the wide range of autonomy. The analysis examines the image that planners have of citizens,
or in the teeminology of Feichtinger and Pregernig, imagined ditizen, dassified as indructive,
judicious and enlightened (Feichtinger and Pregernig 2005).

This paper will begin by discussing the background of this research to explain why Sweden is
an interesting case sudy, and aliterature review to explain why this research isimportart. Thethird
section preserts the framework and the method for the research. The final section presents the
results about imegined citizens in Swedish municipalities and the condusions, which illusrate the

dilemmain Swedish ecological governance,



2. Background

Sweden is generdly regarded as a “forerunner’ in sugtainable development in the world, ranked
in firg place in environmentd performance in Europe (Yade Center 2006), and Sweden is most
certanly a ‘driving force’ for the EU to be more ecologicaly sugtainable (Liefferink and Andersen
1998).

Swedish government, under the leedership of a Socia Democratic mgjority, proclaimed in
1997 to am toward ataining a “Sudanable Swveden,” combining a revitdization of the economy;,
green job cregtion, and environmenta protection. This proclameation, which wasthe very beginning
of ecological modernization, cortinued and accderated with a program cdled LIP (Loca
Investment Program, Lundqgvist 2000). The Swedish government recently organized the unit for
Sudainable Development in 2003 aiming a developing a Green Welfare Sate and continuing
ecological modernization with the huge investments of anew program known as KLIMP (Climate
Invesment Program) and a green tax sydem. Environmentd issues are regulated in the
Environmental Code and the Planning and Building Act, which gtipulate the importance of citizen
conaultation, aswell asthe 16 Environmenta Quadlity Objectives (EQOS), which st prioritiesinthe
netional objectives in environmenta issues.

The 290 Swedish municipal governments have the right to levy taxes and have respongbilities
in physical planning. This decentraized sysem was edablished 0 as to bring politics and

government cdoser to the citizens and to make polices more legitimate and based on citizens’



opinions. Considering the decentrdized sysem and Sweden’s willingness to bethe driving forcein
environmenta issue, Siveden is dloseto theided of indtitution for “ecological rationa governance”
(Lundgvigt, 2004). The andysis of the Swedish case is useful to te the dilemma of the theory of
ecological rationd governance. Lundgvist, one of Sweden’s prominent political scientists, defines
the norms of ecologica rational governance as “st by the limits of democracy and individual

autonomy”” (Lundqvist 2004, 148).

3. Theoretical Review

Dryzek argues “the main reason for the democratization of environmenta adminigtration has
been a felt need to secure legitimecy for decisions by involving a broader public” (Dryzek 1997,
86). Acoording to this normetive idea, the adminigrations of the municipalities should be
encouraged to ded with environmenta problems within the framework of democracy and
individual autonomy. Communication between ditizens and planners is especidly important.
Lundqvigt arguesthat in successful ecological governance, citizen participation is necessary, Snce
comprehensive value change is presupposed (Lundgvist 2004). Also Agenda 21 adopted a Rio
Summit in 1992 encourages citizen participation through fostering loca government initiatives

Citizen participation is one of the methods of ddiberative democracy, which broadly advocates
that ddiberation or diaogue brings legitimecy to a decision (Grimes 2006). Grimes found thet
epecialy the Swedish nationa report of democracy in 2000 argued for a need for citizen

involvement 0 as to revitdize citizens’ political interest and democracy (Grimes 2005, 39). She



a0 arguestheimportancefor local governmentsto have discursve rdationship with citizens

Conddering the above, it isimportant to investigate planners’ willingness to initiate deliberation
with citizens, which enhances citizens’ political trud, interests in politics and the legitimacy of
political decisons. As Grimes (2005) writes guaranteeing the freedom and opportunity to criticize
policy decisions mobilizes public consent, and that adminigtrations must justify their policies, thet
eaxss the “implementation from above”. Thus this paper will examine the willingness of
environmenta adminigtrators in Sweden to listen to broader opinions and to try to refer or reflect
citizens’ opinions in the policy process Education and training are assumed as main gods of the
process of ddiberative democracy (Elam and Bertilsson 2003, 16). Education of dl parties
involved isthe garting point of the ddliberation.

In sum, to achieve ecologica rationd governance, it is important for environmental
adminigrators to encourage public paticipation including education to public, as Sveden ams to

be a sugainable society and acknowledges the necessity of the citizen involvemert.

4. Empirical Discusson
Citizen has not eadly involved in not only in planning but aso in projects themsalves. A 1997
report ertitled Local Agenda 21 (LA21) in Sweden showed that dl Swedish municipalities hed
commenced active work to implement LA21 (SOU 1997, 82). Eckerberg found, however, that
only 3% of citizens reported that they were engaged in LA21 projects (Eckerberg, Forsberg, and

Wickenberg 1998, 56). Lundqvig argues tha in preparing LIP gpplications, loca network



management thus become “governance without the people’, and — in effect — dso loca
“implementation from above” (Lundgvigt 2001, 332; 2004, 173). Both he and Eckerberg point out
the lack of ditizen participation in LIP. At the same time, Lundgvig found that the government
tended to regard citizen much more as cugomersthan as political actors, in that Swedish ecological
modernization is based on encouraging green consumption and green production (Lundgvist
2004).

Also, Lundqvig points out the difficulties of citizen involvement in decison-making, for
example that citizens tend to be interested in “neighborhood issues’ not in the aodract policy
agenda (Lundqvig 2004, 171). That is why citizens mugt be empowered to paticipate in the
political decision. In a nutshell, on the ecological modernization in Sweden, citizen participation is
seen rare and difficult to increase. The following text will indicate that adminigtrators tend to see

citizens as gdic rather than proactive and leading.

5. Framework for analysis
These are two digtinct viewpoints on citizens. While Lundgvigt sees the two types of views of
the ditizen as being consumer and political citizen, in this paper citizen is classfied as ether
educaive, judicid or enlightened (Feichtinger and Pregernig 2005).
Feichtinger and Pregernig (2005) suggest these three types of “imagined citizen”, which does
not refer to kinds of citizensin redity, but rather to policy makers’ perception of citizens. Indructive

Citizens cannot recognize their own interess, 30 policy makers have to make decisions for them thet



protect ther interets. Judicious citizens can percave their interests but need others’ help to put
them into practice, 0 their opinions are made use of during policy meking but after thet, decison
meking and implementation is handed over to adminigrators. Enlightened citizens can recognize
therr interests and put them into practice, 0 ditizens should work dong Sde adminigraorsin the
policy-making process

Acocording to them, the difference between the firg and second type of imegined citizen is
whether citizens are & leadt invited to articulate their atitudes, wishes and needs. The difference
between the second and third type of imagined citizen is whether citizens have the capacity for
autonomous action. Ingructive citizen can have the “one-sided exchange of informetion”, judicious
citizens can have “two-dded exchange of informetion”, and enlightened citizen can have
“discourse” which means thet citizen can control the adminigtrators (Feichtinger and Pregernig
2005, 236).

Among these three conceptudizations of the ditizen, the ditizen as consumer in Lundgvig’s
finding can be categorized asindrudtive citizens, in thet they are not regarded as political agents but
asindividuals who should be educated and influenced by political decisons.

Sociologigs percaive that scientific experts should interact dosdy with lay people and argue
that science should be highly integrated in citizens’ daily lives to acquire “sciertific citizenship”
(Mak and Bertilsson 2003). This pergpective can be gpplied to the rdlation between citizen and
policy mekers in environmental issues Snce decisions often rey on scientific knowledge.

Especidly in ecologica modernization, scientific knowledge is crucia. Policy makers can be



compared to stientific experts as planners of environmentd projects a Swedish local governments,
becausethey are biologists or dectrical engineers, among other things. The point isthat sociologists
more congder the extent of the involvement between lay people and experts, and in asmilar way;,
this paper condders the political distance between citizens and planners. In political decisions,
citizen and planners must dways interact in ademocratic political system.

Even though Agenda21 assumes that the public has a consultative role in the planning process
and citizen should hopefully be recognized as at leadt judicious citizens, ecological modernization
seems indead to have caused a widening knowledge gap between the public and experts
Education becomes dl the more crucid. Thus, it seems that on the procedure of ecological
modernization, the distance between citizen and plannersin the adminigtrative process has become
wider.

This paper will clarify how planners of environmenta projects regard citizens in Swedish
municipalities in redity, and the effect these views have on the extent that Swedish municipdities

have taken measures of citizen involvement.

6. Method
For this research, the author interviewed adminigrators in 6 Swedish municipalities. The
sudied municipalities are three biggest municipdities: Stockholm, Goteborg and Mamg, and the
other three municipdities: Orelro and Gotland (both cuite famous as pionears in environmental

projects and democratization), and Katrineholm, a smal municipality thet succeeded in getting a



KLIMP grant, while other small municipalities have had difficultiesto get such grants.

The details of the ddliberation methodstaken by plannerswill not be discussed in this paper, but
my interviews include questions about measures taken by LA21 coordinators, LIP or KLIMP
planners and other environmenta grategists in the municipalities sudied. Instead of the destription
of measures, my analysis will focus on the extent thet the municipdities have been active in
encouraging citizen involvement, aswell as on adminigratorsviews of locd citizensalong the lines

of thetheory of “imagined citizens” mentioned above.

7.Reaults

From the interviews with adminigrators, various imagined citizen have been captured. Two
adminigrators aticulated thet citizens are knowledgeable enough to be involved in therr
decison-making. Andersson, J. (2006) in Malmb has not been engaged in the cditizen targeting
projects but he has targeted companies, and he regards employees & companies involved in
KLIMP dso as ‘citizens. Frliden (2006) in Orebro is also passionate about equaity in society as
the basis of the devdopment of sudanability. Both of these planners imagine citizens as
‘enlightened’.

Mullerstrom (2006) and Sandgrém (2006), two KLIMP planners in Goteborg and
Katrineholm consider themselves experts in environmenta issues and good a meking “abstract”
plans, which they think citizens usudly are not interested in. They have tried to involved citizens

mainly and actively through education to public. They can be said to view citizens as ‘educaive’.



Rosendahl (2006), the Environmental Coordinator in Orebro, thinks that specific issues, not a
national framework such as the EQOs, are more interesting to citizens. She has hersdf involved
citizens in the decison-meaking in the implementation of EQOs Thisindicatesthat she views those
citizens interested in the issue as judicious citizen, and others not involved in planning as educaive.
It mekes sense that in the EQOs implementation, the citizens interested are invited to the meeting
for reviewing the plans for loca EQOs (Rosendahl 2006). Ramberg (2006), the Environment and
Development Manager in Goteborg, thinks thet when the issues gat to affect cditizens’ meterial
interest in redlity, then that issue will become interegting for citizens, otherwise she regards citizens
areindifferent to wha adminigrators are doing.

From those opinions, ther imagined citizens are in-between the categories of ingructive and
judicious citizen, in thet they think some citizens can perceive therr interetsbut ther interets might
be wrong or mided, and that some citizens can recognize their immediate interests, but not abostract
and long-termintereds, S0 it could be better to dassify thisview of citizens as educative. Thecity of
Goteborg tends to see developing deliberation as not comparatively important, but more tends to
put emphasis on educaing ditizens locdly through LA21 (Friberg 2006; Mllerstrom 2006;
Ramberg 2006; Rohdin 2006).

In Mamd, Fossum (2006), LIP project leeder thinks that citizens are the experts of thelr needs
or Stuations of thelr neighborhoods, while they lack the knowledge that adminigtrators have. Also
Eriksson (2006), LA21 coordinetor in Mamé thinks thet citizens are not experts but they do have

patchy knowledge and thet they know their needs and those of their neighborhoods. Eriksson dso



thinks socid equdlity is crucia, so she fedls the necessity to approach as many citizens as possible.
In a gmilar way, Gunnarson (2006), a vice mgjor in Sockholm thinks that citizens can express
ther needs but cannot suggest policies, and that they sometimes do not undersand the
incompetibility of their needs and their bad influences to environment.

These opinions clearly show thelr imagined citizen as judicious ditizen, in that citizens can
recognize their interests but they cannot put those into practice, and adminigtrators need to meke it
into policies.  Fromthisimage, the two-way-ddiberation can gart. It mekes sensethat Mamé and
Sockholm have experienced various ddiberation methods, but the efforts in Sockholm have been
more developed than those in Mamd (Andersson, J. 2006; Eriksson 2006; Forsdl 2006; Fossum
2006; Gunnarsson 2006; Maller 2006; Saar 2006).

However, in the KLIMP procedure in Stockholm, citizens tend not to be involved in planning,
but the KLIMP projects themsalves are quite ddiberative, with one encouraging and educating
Citizens about ecological consumption (Saer 2006). Back to Lundqvist’s opinion thet ecological
modernization entalls viewing the citizen as consumer, Saar’s project proves Lundgvigt’s argument
in that Saar’s imagined ditizens are indructive consumers whose behaviors can be changed by
educaion. Even though the consumption project used a ddiberdive gyle, this Stockholm
adminigrator is more interested in citizens not as political citizens but asthose to be influenced by
education. ThisKLIMP planner seescitizens are educative.

Andersson, H. (2006), a Gotland ecodrategis thinks thet People do not usudly have many

opinions and citizens think thet issues are too complex for them to tackle, so thet they do not wart
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to be involved. She worries thet citizens’ interest in the environmenta issues has declined, while
local governments have Sarted to have better policiesthan before This clarifiesthe image of citizen
as educdive. Gotland municipality hastried active ddiberation in the form of education, Sncethey
felt thet it was crucid to rase dtizens’ avareness. They have actively involved advisors in
environment from each department at the municipality, but not citizen inthe decison-making.

Sandgrom (2006), the Katrineholm energy advisor and Axelsson (2006), Heed of Environment
and Hedlth think thet citizens are not knowledgeable, and Sandstrom thinksthet it is eesier to focus
on some interesed group than to try to disseminate informetion to everyone. The reason why he
thinks that citizens are not knowledgeable enough was that citizens do not have time (Sandgrom
2006). Thisis very smilar to Gotland in that imagined citizen is educative, but they have different
reasons for seaing citizens as educdive; in the one case citizens are seen as lacking time and in the
other aslacking true aaility.

In sum, most administrators see citizens as quite passve; among 12 opinions of the planners, 2
envison citizens as enlightened, 3 as judicious, and 7 as indructive. And even among those who
regard citizens as indructive, in two municipalities the adminigrators tend to talk of two types of
citizen, regarding some citizens as judicious and while others as educative. It makes sensethat these
atitudes among adminigrators explain the quite week proactive deliberation, despite the various
experiences in ddiberation methods in mog of the municipalities Planners’ images surely
influence what measures of ddiberation the municipdities have had and ther willingness to

encourage citizen involvement.
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8.Conduson

Almog hdf of the planners interviewed had a view of citizens that the theory of imagined
citizens would classfy as educaive, while the other planners regard citizens as judicious or
enlightened. In redlity, mog municipal adminigraiors seem to see deliberation with citizen as a
useful way to educate. Also as Lundgvigt points out, the one example in KLIMP conveystheimege
of citizens as consumer and educaive, and not actors to be involved in the decison-meking in
planning. It makes sense that as long as municipa administrators view citizens as educdive, they
will lack the means for thetransmission of citizens’ direct opinion to planning.

Panners’ views of citizens influence the tools that they choose for ddiberation. Unless the
officias in municipdities have the pogtive image to involve citizens into policy planning, they will
not try proactive ddiberation. Swedish municipalities have involved citizens mainly through
offering education, or in reviewing, but not in the planning process as actors thet can have the
two-way deliberation with planners.

In sum, Lundgvigt’s argument of “implementation from above” is seen because ecological
modernization is accderaed a the governmentd level mainly at loca governments, not aways &
citizens’ level. The ddliberation between planners and citizens has rardly established as a two-way
deliberation.

Even in Sweden that is the forerunner in ecologica governance, congdering deliberation

measures and imagined citizens, the way towards susainable development asis written in Agenda
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21 and in the theory of ecologica rationa governance seems to be long. And in ecological
modernization, the political disance between citizens and planners must be closed since the

individual value change is required before we can atain a susainable society.
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