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Abstract 

 

Why Implementation Surplus? 

Sweden and the Global Ozone Protection Regime  

 

Evert Vedung 
 

Implementation researchers tend to discover deficits in the execution of government 

interventions. Against this backdrop, the case of Sweden and the global ozone 
protection policy is a puzzling exception. Not only are the clauses of the global ozone 

protection regime—the Montreal Protocol with revisions—fully implemented in a 

national action plan, but also the adopted plan was meant to produce a considerably 

swifter phase out of the dangerous chemicals than the one prescribed in the global 
regime. Why did the Swedish political leadership opt for an implementation surplus 

and not a deficit? The implementation surplus is enigmatic also in light of public 

choice theories such as the Tragedy of the Commons and the Public Goods theory.  
 One might say that Sweden is always an enthusiastic implementer of international 

treaties. While true to some extent, faithful implementation is really not always the 

option chosen on all environmental matters. Sweden has been slow to take measures 
for biodiversity and for the curbing of greenhouse gas emissions. 

 The explanation resides in a confluence of several factors. Part of the explanation is 

that states want to comply with regimes of lesser importance to induce other states to 
comply with regimes of greater importance. Another body of explanations are 

concerned with domestic mechanisms such as the winning of elections, the building of 

government coalitions, and the covering up of the relative negligence of other 
environmental issues much more costly and but much more pressing according to 

public opinion. The CFC implementation surplus served as such a diversion to cover 

up nonimplementation of promises to phase out nuclear power.    
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1 Why Implementation Surplus, not Implementation Deficit? 

From the angle of implementation research on domestic matters, the Swedish ozone 
depletion policy is puzzling.

1
 Usually implementation researchers discover 

implementation deficits: program decisions are only partly, if at all, executed. Often, 

deficits are due to the fact that sub-system actors behave according to their own 
rationality, which is different from overall system rationality. Agencies are not striving 

to pursue the common weal but moved by a desire for budget maximization. Civil 

servants are more preoccupied with their own welfare than with the public interest. 
Intermediating agents go astray in directions different from the one desired by the 

state. Street-level bureaucrats use coping strategies to manage their heavy workloads. 

Some scholars even argue that implementation research is inherently biased toward the 

discovery of implementation deficits. 
 The case of Sweden and the global ozone protection policy is, against this 

backdrop of empirical evidence, an interesting exception. Not only were the clauses of 

the global ozone protection regime—the 1985 Vienna Convention and the 1987 
Montreal Protocol with the 1990 London, 1992 Copenhagen, and 1995 Vienna 

revisions—fully implemented at the national level, but also the policies adopted were 

meant to produce a considerably swifter phase-out of the dangerous chemicals than the 
one prescribed in the global regime. Sweden obviously wanted to create an 

implementation surplus. Indubitably, this is a riddle in need of an explanation. Why is 

it that Sweden at the national level has not only faithfully implemented the global 
treaty but also opted for an implementation surplus?  

Also from a theoretical point of the view, the Swedish implementation surplus is 

remarkable. The tragedy of the commons theory (Hardin 1968) cannot explain this 
seemingly irrational behavior. According to Hardin, it is rational for the individual 

sheep owner to put a few more sheep on the graze land, because he will enjoy the 

benefits of this while overgrazing will hurt all shepherds alike. The same situation 

prevails with people using the ozone layer as a sink for the dumping of CFCs, HFCs 
and other ozone-depleting chemicals. The ozone veil constitutes a nearly perfect 

paradigm of a global common. As the common is owned by nobody it is rational for 

every individual to make use of it. And public choice theories like the Tragedy of the 
Commons predict that the regulatees will act as freeriders and make use of it as a sink 

to avoid compliance with regulations attempting to curb such use. While personally 

reaping the benefits of her free use, the user at the same time avoids the greater part of 
the costs since the negative effects of thinning are distributed upon the collectivity or 

everyone.  

 From this theoretical point of view there will be a tendency for every individual 
person or country to take advantage of the ozone layer without considering the 

consequences for the whole. Each country has a vested interest in not cooperating with 

others towards achieving a planetary agreement on reduction of ozone-depleting sub-
stances. Once in place, the implementation of such a planetary agreement will be only 

grudgingly accepted by countries who are large users of ozone depleting substances 

                                              
1 A full exposition of this section with references is provided in Vedung and Klefbom 2002:90-92. 
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since they only must pay the price for a use reduction while the benefits of a restored 
ozone layer will be reaped by all. 

Neither can the economic theory of public or quasi-public goods explain the imple-

mentation surplus (Olson 1971, Wilson 1973 and 1980). Since a quasi-public good like 
the ozone layer considered as a dump (sink) for used chemicals, has the properties of 

nonexcludability and divisibility it will be rational for the single user to overuse the 

good because the benefits will fall exclusively on her while damages will be borne by 
all. It is rational for the individual to become a free-rider and let others bear the costs 

for her own use. Applied to implementation, public goods theory suggests that Sweden 

will oppose to transform the global regulatory regime into national action, because 
compliance will hurt Sweden while the benefits of this action to the ozone veil, though 

paltry, will be reaped by all countries of the world. 

However, the governments of several countries in 1985 and 1987 negotia ted a 
global agreement for the protection of the ozone layer (Benedick 1991, Litfin 1994, 

Parson 2003). On June 7 1988 Swedish national authorities decided to take measures 

to ensure that the planetary agreement would be enforced at a more rapid pace than 

stipulated in the global agreement. This is even more remarkable as Sweden, even in 
order barely to meet the minimum requirements of the Montreal Protocol, was not 

allowed to take into account the reductions she had already effectuated by unilaterally 

imposing a ban in 1977 on CFC use in aerosols.
2 

How is this strange deviation from 
rational, self-regarding behavior to be explained? 

In implementation theory terms, what is it that produces an implementation surplus 

instead of an expected implementation deficit? Why is it that Sweden became an 
implementation forerunner instead of an implementation laggard, predicted by the 

Tragedy of the Commons Dilemma, collective goods theory and the bulk of empirical 

studies of domestic policy implementation? 
 

2 The Implementation Surplus 

In the sequel, the Montreal Protocol will be taken as the intervention. The adoption by 
the Swedish Parliament on June 7 1988 of an ambitious plan to phase out ozone-

depleting substances will be regarded as the Swedish implementation of the global 

intervention. To make myself entirely clear, the surplus position is the position taken 
in a plan adopted by Parliament. The actual phasing out of the regulated chemicals will 

not be investigated here. Yet, as a piece of information to interested readers I can 

disclose that also the 1988 parliamentary plan was faithfully implemented; by 1995, 
CFC use was completely phased out in Sweden.  

The 1988 abolition plan stated that new use of CFCs must be reduced by 50% by 

1991 as compared to the baseline 1986 level and be completely phased out from 
January 1 1995. The Montreal Protocol enshrined a freezing from August 1 1989, a 

reduction by 20% by July 1 1994 and by another 30% by July 1 1999. There was no 

complete phase out stipulated in the Montreal Protocol (Vedung and Klefbom 2002:74 
ff) 

 

                                              
2 This was due to the fact that the baseline year for the Protocol was 1986, which excluded phase-outs before 
that date. 
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3 Implementation Theory for Global Regulatory Regimes  

The following account will be ordered according to components of an elaborated 

implementation theory for global regulatory regimes shown in Figure 1. 
 

 

Figure 1. Overview of Factors That Might Impinge on the Results of Global 

Environmental Regimes 

 

A. Global Intervention Formation  

 Participation in the intervention formation: origin, emergence and adoption 

 
B. Characteristics of the Adopted Global Intervention 

 Properties of the substantive problem 

 Scientific credibility of the substantive intervention theory 

 Intervention’s degree of coerciveness 

 Intervention clarity 

 Intervention’s adequacy for the solution of the substantive problem 

 
C. Domestic Implementation Factors 

 Distribution of the intervention’s costs and benefits 

 Availability of substitutes 

 Advantages of being first 

 Nested game 1: influence the constitutive rules of the global game 

 Nested game 2: induce other states to implement forcefully 

 Nested game 3: gain advantages in other international substantive issues 

 Ecological epistemic community 

 Party responses to mighty environmental opinion to win elections 

 Nested game 4: strong CFC phase-out as a substitute for weak nuclear 

power phase-out 
 
Source: Vedung and Klefbom 2002:93 

 

4 Global Intervention Formation 

Factors in the processes leading up to the formal adoption of an intervention may 

impact on its implementation and outcome.
3 

Applied to global regulatory regimes this 
would suggest that the history of the origin, emergence and adoption of a regime might 

embody circumstances that might play a role for its later implementation and 

effectiveness.  
 If the agency to be entrusted with the future execution of a public intervention is 

involved in the formation of it, then implementation will take place more easily. This 

observation is one of the best-validated findings in research on domestic policy 
implementation. Applied to a global regulatory regime this means that a member 

                                              
3 For references and a more extended account, see Vedung and Klefbom 2002:93-94. 
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country will more faithfully implement a regime that it has actively participated in the 
formation of. 

 Sweden was a driving force in the protracted negotiations leading up to the 

September 1987 Montreal Protocol. Thanks to the Nordic annex, jointly suggested by 
Sweden, Finland, and Norway, the Toronto Group was formed. The major opinion 

difference during the developments that led to Montreal was between, on the one hand, 

the Toronto Group including Sweden, Finland, Norway, the US and Canada, and on 
the other the European Community and its member states. Favoring a weaker 

agreement, the European Community resisted the stronger proposals of the Toronto 

group.  
 Being so involved in the originating stage, Sweden may have felt strongly obligated 

staunchly to carry out its part of the resulting global accord in the implementation 

phase. So the Swedish implementation surplus may be connected, in some way or 
another, to the Swedes´ commitment in the formation stage of the accord. But this 

leads us to the basic issue: why was Sweden so involved as a pusher in the formation 

stage as well as in the implementation of the agreement? There must be some hidden 

or openly professed mechanisms behind these resolute positions. Let us try to track 
these mechanisms by assessing some alternative hypotheses. 

 

5 Characteristics of the Adopted Global Intervention  

Other hypotheses in implementation studies hinges on the substantive characteristics 

of the intervention to be carried out.
4 

The general implication is that characteristics 
inherent in the adopted intervention influence its execution. Is there a more plausible 

assumption than this? After all, interventions are probably meant to effect social 

change. “Policy influences implementation” we might say in allusion to Theodore 
Lowi’s famous dictum “Policy influences politics”. The following characteristics are 

usually deemed relevant.  

 

1 Properties of the substantive problem  
2 Scientific credibility of the substantive intervention theory 

3 Intervention’s degree of coerciveness 

4 Intervention clarity 
5 Intervention’s adequacy for the solution of the substantive problem 

 

All of these factors have probably influenced on the implementation in various 
national contexts of the global regulatory regime. First, the properties of the 

substantive problem, i.e., that a public policy in a more serious substantive issue will 

be implemented more faithfully than a policy concerning a less serious substantive 
issue. The underlying substantive issue was extremely serious for the survival of all 

humankind as well other species and plants and was so judged by knowledgeable 

experts. In its final report, the Brundtland Commission ranked the Greenhouse Effect 
as number one among currently pressing environmental challenges with ozone 

thinning as the second, followed by air pollution and the threat against water 

resources. It should be noted that the CFC-substances regulated in the Protocol were 

                                              
4 For a full account with references, see Vedung and Klefbom 2002:94-95. 
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considered as doubly dangerous; they contributed to ozone thinning but also to the 
Greenhouse Effect. If this was allowed to continue, all life on the planet risked 

disappearing. 

 The underlying substantive intervention theory, that ozone layer destruction was 
caused by man-made emissions of certain chemicals, enjoyed strong scientific 

credibility. While not entirely uncontested, it was generally embraced by the scientific 

community. Public policies are sometimes introduced without being accompanied by 
necessary deep analyses of the problems they are designed to solve. This was not the 

case with the ozone layer policy.  

 Also the degree of coerciveness of the Montreal Protocol argued in favor of 
effective implementation. By ratifying the treaty, all signatory powers committed 

themselves to incorporate the provisions of the Protocol in their national regulatory 

systems. The stipulations in the Protocol were binding for the parties to the 
convention, not phrased as recommendations only. The intervention was extremely 

clear with distinct stop dates and reduction rates expressed in percentages.  

 Doubts were floated about the Protocol’s adequacy for the solution of the pertinent 

substantive issue. Were the goals and means of the global regime sufficient to halt and 
reduce the thinning? Strong substantive reasons argued for a harsher phase-out than 

that prescribed by the Protocol. Already before the Protocol was signed, research 

prognoses showed that the amounts of chlor high up in the stratosphere would 
continue to rise far down into the 21

st
 century in spite of the reductions prescribed by 

the Protocol. To change the slope downwards, considerably harsher reductions must be 

introduced. This militated for a strengthening of the Protocol or at least a surplus 
implementation of it. 

 In sum, the characteristics of the adopted global intervention basically pointed 

toward faithful implementation. Yet, this was true for all the signatory governments, 
not only for Sweden. Therefore they cannot explain why Sweden for one proceeded to 

go further than required by the Protocol. The explanation of the Swedish 

implementation surplus must be searched for elsewhere. Above all we must take a 
close look at Sweden and focus on internal, domestic factors favoring strong 

implementation  

 

6 Domestic Implementation Factors 

My third comprehensive group of hypotheses suggests that domestic factors within a 

specific country influence that country´s execution and compliance with the global 
intervention. Since we are focusing a global control system, the Swedish Parliament 

and government are not decision makers but implementers. Were there any domestic 

conditions within the Sweden that might explain why its government and parliament 
opted for a tougher national abolishment program for ozone depleting chemicals than 

the one enshrined in the Montreal Protocol?
5
 

 I shall order the domestic hypotheses in groups. To begin with, I shall treat Sweden 
as a unitary actor and scrutinize more closely the basic gist of the rational public 

choice theories engendering that the distribution of intervention costs and benefits may 

                                              
5 A full exposition with references is provided in Vedung and Klefbom 2002:95-97. 
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have something to do with implementation.
6 

I will address the factors availability of 
substitutes and advantages of being first. I shall cover the issue of nested games at the 

system level: surplus to influence the constitutive rules of the game in future revisions 

of amendments to the Montreal Protocol, or to induce other states to implement the 
current Protocol forcefully, or to gain advantages in other international issue areas. 

Then, I shall leave the unitary actor perspective and open up the black box of Sweden, 

so to say.
7 

I shall turn to the sub-system level and look at such groupings as the 
political parties, administrative agencies, the scientific community, public opinion and 

the mass media. Is the implementation surplus due to the influence of a Swedish 

epistemic community, or to political party responsiveness to a mighty environmental 
opinion in the electorate and the media? In the end, I will probe another nested game at 

the political party level: was a strong position on ozone a diversionary maneuver to 

turn public attention away from other more pressing environmental issues? Was the 
strong CFC phase-out a substitute for a weak nuclear power phase-out?  

 In sum, were there any factors and circumstances within Sweden which triggered 

mechanisms that might explain why Swedish national authorities adopted a more 

radical program of abolishment than was preordained by the Montreal Protocol? 
 

7 Distribution of the Intervention’s Costs and Benefits 

The starting point for this article was the rationalist assumptions that (1) the propensity 

of a country to implement a global intervention is affected by the way in which the 

costs and benefits of a country’s implementation measures are distributed among the 
country itself and other countries; and that (2) Sweden would encounter large costs 

and small tangible benefits from its implementation measures; and that (3) Sweden 

therefore would display low propensity to implement forcefully.
8
  

 Adapted to ozone depletion, the hypothesis implies that the more dependent a 

country is on ozone-depleting chemicals, the harder it will be for its authorities to 

implement the global ozone agreement. CFC- and HFC-producing countries like the 

US, Germany, France, United Kingdom, Japan, and Russia were more dependent on 
these chemicals than importing countries like Sweden, Denmark, Norway, and the 

Netherlands. Heavy importers are more dependent than small importers.  

 No doubt, a phase-out would incur costs on Sweden. Sweden was never a producer 
of ozone-depleting chemicals like CFCs and HFCs, which were regulated in the 

Montreal Protocol. For this simple reason there were no producer pressure groups 

against either the Protocol itself or the rapid phase-out national policy. However, a 
resistance from secondary producers emerged during the government—business 

negotiations that preceded the presentation of the government draft bill in February 

1988. For Sweden was a considerable importer of the pertinent chemicals. CFCs were 
used for the production of refrigerators and other cooling devices with Electrolux as 

the largest manufacturer of these appliances in Europe. They were also used in ice-

hockey rinks and other sports facilities, in large heat pumps installed for energy 

                                              
6 An excellent overview of the unitary actor approach to global regulatory regimes can be found in Underdal 

2000:51 ff. 
7 Underdal 2000:58 ff provides an excellent overview of domestic factors. 
8 A full account with references can be found in Vedung and Klefbom 2002:98-101. 
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conservation purposes through generous government subsidies, for the production of 
insulation products (Rockwool), and as fire-protection agents in pulp, paper, and 

aircraft industries. 

 Yet, Table 1 shows that Sweden was less dependent on the regulated chemicals 
than many other comparable countries. One would guess that this fact would make 

Swedish authorities more prone to install strong measures. 
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Table 1 CFC and HFC in 1986, per Capita Consumption (EC-countries = 1) 

 
 
Country 

 
Consumption 

 
Country 

 
Consumption 

 
20 largest 

 
 

 
 

 
 

 
Singapore 

 
1,9 

 
DRG 

 
1,0 

 
USA 

 
1,4 

 
Australia 

 
0,9 

 
Malta 

 
1,3 

 
Canada 

 
0,8 

 
Switzerland 

 
1,3 

 
Cyprus 

 
0,7 

 
Unit. Arab Emirates 

 
1,2 

 
Finland 

 
0,7 

 
Israel 

 
1,2 

 
New Zealand 

 
0,7 

 
Denmark 

 
1,1 

 
Sweden 

 
0,6 

 
Japan 

 
1,1 

 
The Netherlands 

 
0,6 

 
Austria 

 
1,1 

 
Kuwait 

 
0,6 

 
EC-countries 

 
1,0 

 
Spain 

 
0,5 

 
 

 
 

 
 

 
 

 
4 smallest 

 
Consumption 

 
Country 

 
Consumption 

 
India 

 
0,01 

 
Kenya 

 
0,01 

 
Indonesia 

 
0,01 

 
China 

 
0,02 

 

Source: Vedung and Klefbom 2002, pp. 99 
 

During the above-mentioned negotiations with Swedish government representatives, 

the Swedish industry offered substantial resistance. In order not to destroy the compe-
titive edge of the pertinent companies, the industrialists argued, Sweden should not 

devise harsher measures than others. Later when the draft phase-out plan was released, 

the business community protested that the severe CFC-stop suggested in the plan 
would hit the industry hard (9/3). Electrolux might be forced to move its production 

abroad. Similar apprehensions were floated in the “Business Weekly“ (Veckans 

Affärer) when the plan had been approved by parliament on June 7 1988 (16/6). 

Indubitably, an abolishment of ozone-depleting substances would incur 
considerable costs on Sweden. Therefore, the cost factor argues against an 

implementation surplus. On the other hand, this factor has to be weighed against the 

benefits of a phase-out. Would Sweden garner any bonuses from a rapid abolishment 
of its CFC-use? 

Although the thinning of the ozone layer was expected to occur everywhere, the 

hole above the Antarctic was well known when the Swedes endorsed a national 
implementation surplus position. Actually, the discovery of the ozone hole was made 

public in spring and more widely spread in November 1985. This militates against an 

implementation surplus because the benefits of Sweden’s abolishment would accrue to 
all or to Antarctica. But what about a possible thinning over the Northern parts of the 

Globe?  

On March 15 1988 the bomb detonated. Between 1969 and 1986, the ozone layer 
had been made thinner with a few percentages over the Northern hemisphere as well. 

In other words, it was not only the non-populated Antarctica which had been affected 

but also the most densely populated parts of the Globe in China, Japan, the Soviet 
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Union, North America, and, of course, Scandinavia and Sweden (Benedick 1991:110f, 
Roan 1989:231f). The situation was worrying, because the researchers’ models had not 

predicted any ozone hole over the Northern hemisphere until well into the 21
st

 century.  

 The news arose interest if not dismay in Sweden. Already next day Professor 
Henning Rodhe wrote a short summary of the report in the major Stockholm 

newspaper Dagens Nyheter.  

 Yet, the discovery of ozone depletion above the Northern hemisphere does not 
entirely support the idea that Sweden must become a forerunner. The depletion would 

be diffused above all states of the Northern hemisphere and not only above Sweden. 

Furthermore, the report was released on March 15, after the government had presented 
its harsh draft phase-out plan in February. Therefore, it cannot have influenced the 

Social Democratic government´s determination to opt for an implementation surplus. 

And already during the motion-period in January, all four opposition parties in 
Parliament had proposed phase-out schemes for Sweden approximately in line with 

what the government suggested in February, that is, more ambitious than that 

prescribed in the Montreal Protocol. In sum, the desire to opt for an implementation 

surplus and turn Sweden into a forerunner was there before the hole in the Arctic sky 
was generally known.  

 Did the insight about the dispersed benefits of a phase-out of Sweden’s ozone-

damaging chemicals not play any role whatsoever for Sweden’s position? To clarify 
this, we have to take a few steps back and scrutinize the handling of the issue over 

time. 

It then becomes clear that concerns for a thinning also over the Northern hemi-
sphere surfaced already in late 1987. In answering a question (interpellation) in 

Parliament on October 22, 1987, the Minister of Environment and Energy Ms Birgitta 

Dahl ruminated that the Nordic countries may be affected by ozone thinning. “The 
Government’s aim is that all use of matters which damage the ozone layer as soon as 

possible must come to an end“. 

Similar thoughts can be traced among significant members of Parliament. In a 
motion (1987/88, Jo857) Mr. Alf Svensson (Chr. Dem) wrote: “Researchers have been 

able to note that ‘holes’ have occurred in the ozone layer over the Antarctica. Signs 

also indicate that the ozone layer over the entire Northern hemisphere has been 

thinning… Considering the importance of the issue to us in the Nordic area, a larger 
thinning of the ozone layer at the Poles, we should have a higher aim [than the 

Montreal Protocol].“ 

 Thus, by the end of 1987 Swedish politicians feared that Sweden, along with other 
Nordic and Northern Hemisphere countries, might be extra affected by a thinned 

ozone layer. But the benefit of Swedish ozone-policy measures would not fall upon 

Sweden only. It would be distributed over many countries within the Northern 
temperate zone. Therefore, can this situation where the considerable costs of Swedish 

measures would be borne by Sweden alone whereas many other countries along with 

Sweden would reap the benefits created by them really explain why Sweden decided 
for an implementation surplus in 1988?  

 In conclusion, rationalist theories about self-regarding action cannot provide an 

entirely satisfactory and credible explanation of the Swedish implementation surplus. 
Let us look at other factors, circumstances and mechanisms. 
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8 Availability of Substitutes 

The decision to espouse a phase-out program was undoubtedly facilitated by the fact 
that there were substitutes available for most purposes, particularly to the major 

CFCs.
9 

The HCFCs, so-called soft freons, had approximately the same qualities as 

CFCs, but were known to damage the ozone layer to a much smaller extent. There 
were also other suitable, cost-competitive substitutes.  

 But this factor is valid for all signatory powers. And it did probably contribute to 

the fact that the ozone-depleting-substances-phase-out proceeded quickly in the 
industrialized countries in general. It was probably also a circumstance taken into 

consideration by the actors embracing the Swedish implementation surplus decision. 

But it alone cannot fully explain why Sweden opted for a swifter phase-out than that 

stipulated in the Protocol. 
 

9 Advantages of Being First 

The advantages–of–being–firs mechanism concerns the benefits of taking the lead in 

eliminating substances and procedures damaging to the environment.
10

 If you realize 

that CFC use represent a dead end politically, environmentally, and maybe also 
market-wise, you had better get rid of these chemicals and start using substitutes as 

soon as possible in order to gain a competitive edge in new, emerging markets. 

 Swedish politicians referred to the advantages–of–being–first—mechanism in their 
argumentation. But can this have been the reason why Sweden proceeded tougher than 

the Protocol? Hardly. The argument must also be valid for market actors in other 

countries. Besides, at the time nobody could yet foresee that the CFC market would 

collapse in the future. The substitution products were furthermore not manufactured in 
Sweden, but abroad. On the other hand, Swedish secondary use was substantial in its 

refrigeration industry and for some purposes as well. 

 

10 Nested Game 1: Influence the Constitutive Rules of the Global Game  

At this point I shall use the notion of nested games to shed light on the Swedish 
surplus program.

11
 A nested game refers to a situation in which an actor takes a stand 

on one issue in order to position herself favorably on another issue (Tsebelis 

1990:7ff). In the ozone regime case, a country as a collectivity may adopt an 
implementation stance in order to position itself advantageously in view of future re-

negotiations at the global level about the basic rules of the game. Did Sweden opt for 

an implementation surplus in order to create a strong bargaining position in 

anticipation of future upcoming negotiations about a strengthening of the Montreal 
Protocol?  

 This leads to another question, more basic for my purpose here: why should 

Sweden be a paragon and want to fortify an already strong global protocol? There are 

                                              
9 Vedung and Klefbom 2002:101. 
10 See Vedung and Klefbom 2002:102.  
11 For the whole section, see Vedung and Klefbom 2002:102-104. 
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two possible general reasons for this. According to the world altruistic reason, Sweden 
should be a model of compliance to be able to urge other countries to help install a 

stronger regulatory regime in order to save the world (and thereby, of course, also, but 

not primarily, Sweden). Ozone depletion is a threat of planetary dimensions, which 
must be effectively stopped. Acting to save the world and humankind is good ethics. 

Others will be prompted into supporting a stronger agreement either by simply being 

inspired by the Swedish example or by being influenced by Swedish activity in 
upcoming international negotiations.  

 According to the opposite, egoistic view, Sweden ought to pose as a model so that 

others will act and in so doing save Sweden as being situated in the Northern 
hemisphere. One acts because the hole threats the Northern hemisphere, which means 

that it is in Sweden’s self-interest that the Protocol is tightened. By implementing 

largely, Sweden gets a morally stronger position in re-negotiations of the Montreal 
Protocol and may then more forcefully pursue a reinforcement of the Protocol and, 

with greater credibility, insist that also other states should agree to reinforcements. 

Even if the purpose is to save Sweden, the reasoning also departs from the fact that 

other states in the Northern hemisphere have a self-interest to stop further ozone 
thinning.  

 The Environment and Energy Minister’s foremost aide in the formation of the draft 

bill, Undersecretary of State Peter Larsson, has in an after-the-fact interview 
(19960716) emphasized that the motive force, totally calculated and well thought-out, 

was to achieve a major revision of the Montreal Protocol in the near future. By 

adopting a surplus position, Swedish authorities wanted to convince others that it was 
possible to proceed tougher, which in turn might lead to a real strengthening of the 

Montreal Protocol.  

 What do contemporary documents tell us? There were statements issued in Parlia-
ment implying that Sweden should be ahead of others on environmental issues. In 

connection with the comprehensive 1991 environmental policy decision the issue of 

Sweden as a paragon in the eyes of the world was addressed. The parliamentary 
committee (1990/91:JoU30:96) found that there was full political agreement that 

Sweden’s domestic environmental policies should aspire so high that they might be 

held up as models for other countries to emulate. ”The Riksdag should adopt as a 

guideline for international environmental work that Sweden should act as a pusher by 
running ahead and make more far-reaching decisions,” wrote the Environment Party in 

a motion (1990/91:JO116). Yet neither the committee nor the Environment Party 

touched upon the question why Sweden should run ahead (1990/91:Jo116). 
More interesting are statements by the Minister of the Environment Olof Johansson 

in the Montreal Protocol debate in May 1993. He explicitly advanced the notion that 

Sweden should take the lead in order to become influential in upcoming international 
negotiations: “It is important that Sweden is one step ahead—on that we are all agreed. 

And that is precisely what Sweden is [now]. We shall do everything in our power to go 

even further...We are moving more quickly forward than others” (118:12). Or: “ To 
have a leading position in some environmental areas where the starting conditions are 

favorable is important to get international work going. You will not be credible 

internationally if you don’t do yourself what you tell others to do, particularly as a 
small nation ” (118:19). 



 16 

In conclusion, we have not been able to detect in contemporary official documents 
any direct evidence for the fact that considerations of this type actually existed among 

leading Swedish national implementers of the global Protocol. However, we have 

several later official statements about the importance of Sweden being ahead. It is also 
indicated in these statements that the purpose is to be able to act more forcefully in 

future international negotiations. In an interview made afterwards, Peter Larsson, close 

collaborator of the Minister of the Environment and Energy Ms Birgitta Dahl, has 
strongly emphasized that the motive to become a surplus implementer so as to later 

bring about a stronger Protocol was utterly conscious and pronounced in internal 

deliberations. Presumably, the influence–the–constitutive–rules–of–the–game 
mechanism did play a role. 

 

11 Nested Game 2: Induce Other States to Implement Forcefully 

Another motivating mechanism might have been a hope that Sweden through strong 

implementation might prompt other countries to strong implementation within the 

confines of the existing global rules of the game.
12 

In this case, the motive would not 
be, as in the previous Nested Game 1, to strengthen Sweden’s negotiating position in 

view of future renegotiations of the constitutive rules themselves. Instead, the idea 

would be to bolster implementation of the presently existing Protocol through 
influencing other countries to faithful implementation. 

How would this factor work? One possibility would be through the power of 

example. Looking at Sweden, other nations might want to avoid acting worse. 
Alternatively, over-compliance at home would enable Swedish representatives abroad 

to emphasize with credibility the need for other countries to take decisive action as 

well. The motive behind all this could either be world-altruistic—we must save the 
Earth—or Sweden-egoistic—we have to prevent thinning because it affects the 

Northern hemisphere and thus also Sweden.  

In general, also this mechanism has played a role. Vague hints here and there in our 

interview material support this conclusion. Once again, there were also, as we have 
seen, statements in Parliament that Sweden should be ahead on environmental issues. 

These statements were presented in Section 9 above. However, we have found no 

explicit statements by elected officials and others embodying the belief that Sweden by 
acting as a paragon would be inducing others to implement more than they otherwise 

would have done. 

 

12 Nested Game 3: Gain Advantages on Other International Issues 

According to the third nested game assumption, Sweden embraces an implementa tion 
surplus position on the ozone issue to gain advantages on other substantive 

international issues.
13 

These advantages could be of two kinds: (1) to induce other 

states to act forcefully on other issues in order to clear away negative consequences for 
Sweden, or (2) to make other states more willing than otherwise to accept weaker 

Swedish stances on other issues.  

                                              
12 Full exposition with references in Vedung and Klefbom 2002:104. 
13 An extended account of section, references included, will be found in Vedung and Klefbom 2002:105-106. 
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 A feasible example of the first kind would be acidification. In the 1980s, a large 
share of acid rain over Sweden emanated from countries like the United Kingdom, 

Poland, and Denmark. If Sweden acts forcibly on ozone, Swedish representatives 

abroad would be able to influence other countries’ representatives to act responsibly 
towards Sweden on acid rain and maybe other environmental issues.

14
  

 A second kind of advantage might be that forceful Swedish action on the ozone 

issue may make other countries more prone than otherwise to accept weaker Swedish 
action on other issues. At the time, Sweden was not a moral paragon in every 

environmental policy area. Biocentric forest management and biodiversity in general, 

for example, was not one of Sweden’s strong points. On the contrary, the huge 
coniferous forests of Sweden were probably among the most exploited and cultivated 

in the world. For long, her forestry policy was directed towards timber production, not 

biodiversity. Pristine mountain-close forests were cut down, mixed coniferous and 
deciduous forests were replaced with spruce, and broad-leaved deciduous forests were 

felled and replaced with spruce plantations as straight as arrows. Reluctantly, Sweden 

was at last forced to give in to international pressure and sign commitments about 

biodiversity protection. In this case, the international arena exerted pressure on 
Sweden, not Sweden on the international arena.  

 The advantages–on–other–substantive–issues mechanism is difficult to corroborate 

empirically. Maybe it has not mattered at all. Or maybe it has mattered although 
minutely. We have caught a glimpse of this justification in a conservative (M) motion 

(90/91Jo105:5). Environmental problems in Sweden are to a large extent due to 

emissions in other countries, the motion maintains. Only one tenth of sulphur 
depositions on Swedish soil emanates from Swedish sources. If Sweden acts strongly 

at home, we may also act strongly internationally and therewith get rid of some of the 

fall-out over Sweden produced abroad. 
 Acidification was paramount among areas where Sweden might have wanted other 

nations to take stronger action. Already in December 1967, Sweden brought up acidi-

fication on the international political agenda at an OECD cabinet meeting. The first 
United Nations environment conference in Stockholm in 1972, convened at the 

initiative of Sweden, underwrote the principle that each country must bear the 

responsibility for transboundary fall-out caused by its own emissions. The principle 

came about with a view to acidification. The Swedish government also initiated an 
acidification conference in Stockholm in 1982 and a Ministers meeting in 1985 to limit 

emissions of acid exhaust fumes from private cars. Adopted in 1979, the convention 

on air pollution caused by transboundary emissions is the main organization for inter-
national cooperation in the area. In 1985, the original agreement was supplemented by 

a protocol, which prescribed reductions of 30 % of sulphur depositions until 1993. The 

loosely composed Stockholm Group under Swedish chairpersonship belonged to the 
protocol’s promoters and the core of the “30%-club“. The Swedes undertook to reduce 

the emissions by 65% until 1995 (P 1987/88:85:110f). 

 To summarize, the advantages–on–other–substantive–issues justification seems to 
have played a role, albeit a minor one, in considerations preceding the implementation 

                                              
14 More about the acidification issue in general and Swedish acidification abatement in particular in Hanf and 
Underdal 2000, and Bäckstrand and Selin 2000. 
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surplus program on the ozone issue. If it had an impact, it was probably coupled to the 
acid rain problem. 

 All explanations assessed so far have been at the national system level. Treating 

Sweden as a unitary actor, we have abstained from looking at particular groupings 
inside Sweden, such as political parties, movements, interest groups, and mass media. 

We will now attend to the subsystem level. We will open the State, which has been 

treated as a black box this far, to see if there are any qualities of the subsystem actors 
which might explain Swedish over-compliance. Three hypothetic explanations will be 

examined. Is the surplus position embraced due to lobbying of a Swedish ecological 

epistemic community? Some authors have argued that such a community played a 
crucial role for the adoption of the Montreal protocol. So why not for the surplus 

position in Sweden? The surplus position might also be the result of party response to 

a mighty Swedish environmental opinion; the Swedish party system is known for its 
responsiveness on environmental issues so why not also in this case? And, finally, is 

the surplus position to some extent also espoused as a political front for passivity on 

the more important nuclear power issue? Since 1973, nuclear power had been the main 

controversial environmental issue in Sweden; maybe there was some nuclear 
connection also in the ozone case? 

 

13 A Swedish Ecological Epistemic Community? 

The epistemic-community explanation suggests that a group of leading scientists and 
public administrators held together by shared views on the substantive issue area and 

on appropriate measures to be inaugurated press political authorities to take action, or 

more particularly, press Swedish political parties to embrace an implementation 
surplus to make a real contribution to halt ozone depletion.

15
   

The theory of representative democracy proposes that officials elected by the 

people should govern public administration. All power emanates from the people but 
the people have neither time nor substantive competence to make all relevant decisions 

for the community. Therefore, the people elect politicians to make those decisions for 

it. Yet politicians have neither time nor competence to make all decisions; they must 
appoint and delegate some powers to civil servants so that they can take necessary 

actions. The civil servants are supposed to act as the politicians´ agents or attendants.  

An epistemic community was decisive for the international adoption of the 

Montreal Protocol, claims the US political scientist Peter M. Haas and his associate 
Emanuel Adler (1992:187ff). An epistemic community, according to Haas and Adler, 

consists of relevant scientists and public administration officials with shared environ-

mental worldviews and proposals for action. Neither elected political officials nor 
popular movements, mass media and public opinion leaders is included in the Haas-

Adler epistemic communities. In the ozone depletion case, the community was made 

up of top officials from US natural resource and environmental authorities like the 
Environment Protection Agency EPA and the foreign office’s bureau for ocean and 

environmental issues, top international administrators on the board of the United 

Nations Environment Program UNEP together with renowned atmospheric scientists 
from leading academic and bureaucratic institutions in North America and Western 

                                              
15 The argument is developed and underpinned in Vedung and Klefbom 2002:106-108. 
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Europe. Besides pursuing similar political goals, members of this exclusive 
community nurtured similar opinions on cause—effect relationships, validity tests, and 

underlying green values. This ecological epistemic community succeeded in 

persuading the politicians about the necessity of a global regulatory regime with 
carefully specified caps and phase-out stages. 

 In the Haas-Adler case, the ecological epistemic community influenced policy 

formation. Transferred to implementation of global conventions, the Haas-Adler 
hypothesis would say that an ecological epistemic community will arise at the national 

level, attempting to affect the political decision-makers towards strong implementation 

of the regime. 
 The epistemic-community conjecture does not deny that scientific information may 

be relayed to elected political officials through the mass media, research reports, face-

to-face oral communication, or other channels. It implies that alongside these factors 
the pressure from an epistemic community may be a viable factor under the 

circumstances. Was there a Swedish researchers-administrators epistemic community 

on the ozone issue in the 1980s and onwards? Was the pressure from scientists and 

administrators so intense that the political officials had to give in and suggest and 
embrace a surplus program?  

 Research findings of some prominent Swedish environmental scientists have 

actually formed bases for political action. Svante Odén, atmosphere chemist at the 
Swedish Agricultural University in Uppsala, discovered the causes of acidification in 

the 1960s. Acid air masses from the large emission sources down on the European 

Continent and Britain blew forward to Scandinavia, where the sulphur dioxide fell out 
as acid rain and lowered the PH-values in the ground and in lakes and watercourses. 

Swedish politicians immediately accepted Odén´s research findings and started to act 

internationally (Lundgren 1991:60, Bäckstrand and Selin 2000:88 ff).   
But not even in the Odén case did this political success depend on the scientists 

forming an alliance with environmental civil servants to shape an epistemic knowledge 

community, which actively pursued political intervention vis-à-vis politicians. The 
Swedish system for communication and influence between researchers, administrators 

and politicians works differently. Swedish scientists have much more direct access to 

politicians than suggested by the epistemic community hypothesis. Contacts are 

established either via some form of formalized drafting of bills in the Government 
Office or via the system of ad hoc policy commissions or via the mass media.  

 This was also the case with ozone depletion. It was primarily the climate scientists 

Henning Rodhe and Bert Bolin, who followed ozone veil thinning and the greenhouse 
effect. Leading among the administrators were Ingrid Kökeritz and Ingrid Jedvall, both 

at the Board of Environmental Affairs in Stockholm. Interested political officials 

included Environment and Energy Minister Birgitta Dahl and her under-secretary of 
state Peter Larsson. Yet, the scientists and administrators formed no ecological 

epistemic community. Sweden’s implementation surplus was simply not a result of 

pressure from an informal interactive alliance of scientists and administrative officials. 
It was neither science-driven nor bureaucracy-driven but politics-driven. Swedish 

ozone policy-making in the wake of the Montreal Protocol with time became rather 

centralized to the top echelons of the political parties, particularly to the Social 
Democrats in office.  
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 The political parties and individual politicians played major roles as pioneers and 
pushers, supported by and supporting public opinion and mass media. Scientific 

discoveries undoubtedly had substantial impact, but not via a scientific-administrative 

epistemic community with close personal ties and contacts, but either through direct 
channels between scientists and political officials or through statements by individual 

scientists in the media, which trickled down to the political decision-makers. The 

surplus position on ozone depletion was politics-driven in Sweden, not the result of 
efforts by an ecological epistemic community. 

 

14 Party Responses to Mighty Environmental Opinion 

Was the Swedish surplus policy on ozone propelled by a particularly strong opinion in 

the mass public and the mass media?
16

 One hypothesis would be that the surplus stand 

was the result of political party responses to a mighty environmental opinion in the 
general public created by mass media coverage of foreign mass media reporting of 

environmental accidents and foreign reports on environmental problems outside 

Sweden. A very simple model of this decision-making process would be: 
 

(1) Environmental problems outside Sweden, mediated through foreign reports and 
foreign mass media → domestic mass media → domestic environmental public opinion 
→ party responses → national decision on implementation surplus.  

 

Ideally the model should cover iterative and interactive steps in the process but this is 

too convoluted to be spelled out. 
 It is apparent that the responses of the leaderships of the five established Swedish 

parties shifted gradually toward stronger positions and that an ever-growing pressure 

for strong environmental action by Swedish public opinion had something to do with 

it. The mass media, the general public, and the electorate became deeply worried about 
the evaporating ozone layer, which in turn became part of a wide-ranging pro-

environmentalist tidal wave that swept the country from the middle of the 1980s. To 

some extent, all five parties were actively searching for an appropriate issue on which 
to show strong commitment. Above all, the Social Democrats, in office, successively 

came to realize that a resolute stance on the ozone issue would enhance their chances 

in the upcoming September 1988 general election.  
 From the middle of the 1980s, a general environmental opinion storm actually hit 

the entire industrialized world. Uneasiness was fostered by heavy media coverage of a 

series of large environmental catastrophes all of them outside Sweden. The worst 
industrial disaster of the 20th century caused by Union Carbide’s inadvertent emission 

of deadly gases in the Indian town of Bhopal in December 1984 was one, the 

poisoning of fish and plants in the Rhine River in November 1986 produced by the 
Swiss pharmaceutical company Sandoz’ discharge of chemicals was another. But the 

largest influence on opinion was the April 1986 Chernobyl catastrophe. The near core 

meltdown of the nuclear power station at this Ukrainian town spread radioactive 
fallout over the whole of Europe and sent shock waves throughout the rest of the 

world. This external blow hit Sweden extra hard. Radioactivity mushroomed by 

                                              
16 For this section see Vedung and Klefbom 2002:108-116. 
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southeasterly winds across the Baltic Sea and rained down over middle and northern 
parts of the country. The general public was extremely upset, because the nuclear 

power issue had played a major role in party politics from 1973 through the 1980 

nuclear referendum and throughout the rest of the 1980s. To the rage caused by these 
man-made chemical and nuclear accidents were added increasing worries over 

creeping climatic changes due to the greenhouse effect. The widespread view that 

existing environmental policies had been inadequate to deal with pollution and nuclear 
power plant accidents enhanced the feeling that global environmental problems might 

be unsolvable (Weale 1992:23ff).  

 Not only did environmental hazards attract more and more coverage in the Swedish 
national press and television in 1986 and 1987; there was also a turn to environment in 

the electorate. Climax was reached in 1988.  

 The opinion on the ozone issue played a dialectic role in the process leading up to 
the June 1988 implementation surplus decision. The growing evidence of an ozone 

thinning, with presumed terrible consequences for all living creatures and plants on 

earth, was heavily covered by the media, which contributed to the strong environment 

wave in public opinion, which in turn impacted upon the politicians’ immense 
concentration on adopting policy responses to reduce the risk for increased thinning of 

the ozone veil.  

 In October–November 1987 there was a formidable opinion in favor of robust 
action on ozone. The public outcry, funneled through television and newspapers, 

pushed the Social Democratic government to promise harsher and harsher measures. In 

tough negotiations, the Social Democratic government persuaded the Federation of 
Swedish Industries (Industriförbundet) and the Environmental Protection Agency 

(Naturvårdsverket) to grudgingly accept stringent CFC-regulation. When the draft bill 

was finally released in February 1988, the suggested phase-out plan for CFC was 
marketed as “the toughest in the world”. 

 It is patently obvious that party stances on the ozone issue were influenced by 

public clamor on the consequences of continued thinning of the ozone layer. The more 
and more evidently appearing ozone thinning with its scary effects contributed to a 

strong opinion demanding powerful measures against the thinning, which in turn 

contributed to the fact that the leading political parties, out of instinct of self-

preservation at the prospect of the elections in the autumn 1988, in June 1988 took the 
decision about the Swedish implementation surplus.  

 On the other hand, this stern environmental opinion existed all around the 

industrialized world, and not only in Sweden. How could it have such an impact 
specifically in Sweden?  

 One circumstance that certainly facilitated this is the fact that the five established 

parties and a sixth newcomer party responded differentially to the tidal environmental 
opinion wave. Over-implementation was to some extent created by party competition 

for votes. Some parties were clearly more susceptible and drove the others before 

them. And special for Sweden is the powerful position of a green phalanx among the 
parties, which produced a much stronger greening of the party system as a whole than 

in comparable countries. This more elaborate process model would look like this:  

 
(2) Environmental problems outside Sweden, mediated through foreign reports and 
foreign mass media → domestic mass media → domestic environmental public opinion 
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→ response of parties A, B, C → domestic mass media and other channels →  
response of parties D, E, F → national decision on implementation surplus. 

 

The four opposition parties in Parliament, the Socialist Left-party Communists as well 

as the Center-to-Right People’s Party, Center Party and Moderate Unity Party, started 
in December 1985 from more aggressive stances on CFC and HFC abolishment than 

the Social Democrats in office. They formed a majority behind a request for a 

government investigation on ozone-related matters against the votes of the Social 
Democrats. From then on, the Social Democratic government moved successively 

toward a radical plan. When the Social Democrats presented their implementation-

surplus draft bill in February 1988, the opposition parties accepted the major gist of it, 
except that they formed a majority for a demand for more action on municipal CFC 

and HFC garbage recycling, which the Social Democrats in minority voted against. In 

sum, the opposition parties were all the time demanding a little bit more of action than 
the governing Social Democrats, although the latter moved stepwise into more and 

more forceful positions. Why were the opposition parties in the lead, not the Social 

Democrats?  
 The simplest explanation might be contained in the dictum “where you sit is where 

you stand”. Had the Social Democrats been in opposition, the roles might have been 

the other way around.   

 Yet, the explanation could also be that the opposition parties, deep in their hearts, 
actually were more environment-friendly. In general, the Center Party and the Left-

Party Communists at the time tended to espouse a greener agenda than the governing 

Social Democrats, other things equal. Yet it is difficult to argue that the remaining two 
parties of the opposition—the People´s Party and the Moderates—also espoused more 

environment-friendly core values than the Social Democrats.  

 A better explanation is that the position of the Centrists and the Left-Party 
Communists in the Swedish political system created a party-strategy situation for the 

others, which favored environment- friendly rhetoric and solutions.  

 In order to push its draft bill through with support of the Centrists or the Left-Party 
Communists, the Social Democratic minority government might have felt compelled 

to propose stronger action than its first preference might have suggested. And to keep 

viable the option of a possible Nonsocialist majority government along with the Center 
party after the election in September 1988, the remaining two Nonsocialist parties 

might have found it expedient to turn up with a greener profile than otherwise.  

 At the time, there were three factors, which distinguished the Swedish party system 

from those of other countries in Europe and North America.  
 First, the Swedish party system was (and still is) quite responsive to environmental 

matters because of the existence of a Centrist party. Because of the Center Party’s 

preparedness to push environmental and decentralist issues, and because of this party’s 
pivotal role for the formation of working parliamentary majorities, the other parties 

had to follow suit. 

 Second, from around 1970 the Left-party Communists also turned green. Since the 
votes of the Left-party were necessary for the Social Democrats to gain a Socialist 

majority in parliament, its greening strengthened the latter’s propensity to pursue green 

proposals and policies.  
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 And as if this was not enough, a new Environment Party, founded in 1981, seemed 
to stand a good chance of overcoming the four-percent hurdle and garnering seats in 

Parliament. If this happened in the upcoming September 1988 election, the 70-year-old 

Swedish five-party syndrome would be broken and Sweden would be entering a period 
of six parties in Parliament, three of them with a strong environmentalist bent.

17
  

 To this we might add a fourth factor, entangled with the above three: the bitter 

political fight on nuclear energy in Sweden, renewed by the fact Sweden was hit 
harder than other countries by the radioactive fall-out from Chernobyl.  

 These specific Swedish factors—the mighty environmentalist public opinion partly 

created by the fact that the Chernobyl fallout hit Sweden extra hard, the existence of 
two traditional but environmentally oriented political parties positioned pivotally in the 

longstanding five-party system, and the prospects of the new Environment Party 

entering parliament and breaking the five-party syndrome—may explain the greater 
part of the tremendous responsivity that the Swedish political apparatus demonstrated 

in the CFC-issue.  

 But nuclear power also lurked in the background in another, more subtle and 

sophisticated way than hitherto touched upon. Strong phase-out of ozone depleting 
chemicals might be a political substitute of weak phase-out of nuclear power. The 

massive party and newspaper rhetoric on strong CFC phase-out might have been a 

political diversionary maneuver to draw attention from the absence of practical action 
to phase-out nuclear power. 

 

15 Nested Game 4:Strong CFC Phase-out as a Political Substitute for 
Weak Nuclear Power Phase-out 

The political-substitute mechanism concerns a nested game between two substantive 
issues.

18 
In its general form the political-substitute mechanism states that an actor may 

consciously position herself on the pertinent issue in order to create a political link to 

her positions on neighboring issues. An active, driving stance on the pertinent issue 

might, for some party leadership, be a political stratagem to cover up a relatively 
passive stance on another substantive issue which is deemed important by the actor but 

where mass media opinion, parts of the party’s own electorate and other parties expect 

and demand strong action. A powerful action on a specific issue might set the agenda 
for what people out there discuss or how people conceive the party or parties and 

therewith turn the attention away from other issues, where the party’s or parties’ 

standpoints are less popular. Strong action on one issue is a substitute for strong action 
on another. Widely announced strong action on one issue is a maneuver to divert 

people´s attention from weak action on another. 

 Applied to Sweden and ozone depletion in 1987–1988, the hypothesis might be 
formulated as follows. The politically most difficult environmental issue to handle in 

Sweden at the time was nuclear power.
19

 The press, ordinary people, several parties 

and the organized environmental movement demanded that the phase-out of the 12 
nuclear power plants which was decided through the 1980 referendum should be 

                                              
17 On the Swedish Greens, see my own papers 1988 and 1991. 
18 This section draws upon Vedung and Klefbom 2002:116-124). 
19 A relevant account in English of the nuclear issue in Swedish politics can be found in Vedung 2001. 
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speedily started. But the pro-nuclear parties hesitated. As a convenient political cloak 
for this, the resorted to an energetic and widely disseminated verbal and practical 

commitment to the protection of the ozone layer as a political method of making 

people overlook a weaker commitment to making good on the parliament’s 1980 
decision after the nuclear power referendum to abolish nuclear power before the year 

2010. The pro-nuclear parties wanted to demonstrate a determined pro-environmental 

attitude on the ozone issue in order to diffuse opposition and cover up the fact that 
nuclear power dismantling was an issue far off in the future. 

 We have already seen that nuclear power held a special position in Swedish 

politics. The nuclear issue had played a major role in party politics from 1973 to the 
1980 nuclear referendum. Nuclear energy had toppled two governments—the Palme 

cabinet in 1976 and the Fälldin three-party coalition in 1978—leading to the 

unconventional constitutional solution of a referendum. By speaking out loudly about 
their willingness to dismantle nuclear power while almost whispering about that their 

phase-out option meant that another 6 reactors would be allowed to start and used 

before the dismantling should be finished well into the 2000s, the supporters of nuclear 

energy succeeded in gaining a majority in the referendum. Immediately after the 
referendum, parliament issued a statement saying that nuclear energy would be 

dismantled by the year 2010 but not saying when dismantling would start. 

 In the following years, the media, opinion leaders, ordinary people, the Center 
Party, the Left-party Communists, the new Environment Party, and the organized 

environmental movement demanded that the 1980 parliamentary decision to phase-out 

the 12 nuclear power plants should be speedily started. But the governing Social 
Democrats wavered. Still, in their rhetoric they were strongly in favor of a phase-out. 

But in their view, an immediate phase-out of a few reactors would imply interference 

in well-operating plants and a tremendous destruction of capital. It would be a threat to 
Swedish heavy industry, still the backbone of the country’s flourish ing economy. This 

in turn might undermine the economic base for the Swedish welfare state model. Yet, 

the potential political import and impact of the fierce environmentalist opinion in the 
general public could not be neglected. This probably explains why leading Social 

Democrats talked so loudly and frequently about abolition while taking no concrete 

steps toward real abolition.  

 The Chernobyl nuclear power catastrophe in April 1986 hit Sweden particularly 
hard. Furthermore, the discovery of the discharge was made by technicians at the 

Swedish nuclear power plant of Forsmark, where it was first believed that the 

immissions emanated from their own plant. Public opinion was extremely sensitive 
towards nuclear power accidents, because the nuclear issue had played a major role in 

party politics from 1973 to the 1980 nuclear referendum.  

 In the wake of the chock created by the Chernobyl accident the Social Democratic 
government was again challenged with massive demands for immediate abolishment 

of the Swedish nuclear power industry. The Social Democratic government did not 

want to dismantle immediately since it regarded the Swedish nuclear power stations as 
safe. A phase-out of the nuclear energy program—allegedly the largest in the world on 

a per capita basis—would threaten Sweden’s position in the forefront among industrial 

nations. The nuclear power plants represented enormous investments. To dismantle 
them would mean waste of immense dimensions. Cheap energy, and especially cheap 
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electricity, was necessary for the well-developed Swedish mining, steel, aluminum, 
pulp and paper industries. A nuclear phase-out might pose a considerable threat to the 

economic base of the Swedish welfare and labor market model. Therefore, the Social 

Democrats, the Conservatives and the Liberals basically defended nuclear energy. At 
the same time, people’s concern for nuclear power was a fact, which no politician 

having an instinct of self-preservation could neglect. 

 The government met the challenge by instituting a new Ministry of Environment 
and Energy and inaugurating a special ad hoc policy commission to study the matter. 

In November 1986, the new Ministry floated the idea that it would later suggest a 

premature dismantling of two reactors—in accordance with the policy commission’s 
suggestion. In spring 1987 the government proposed in a draft bill that it next year 

would propose that two reactors might be taken out of operation before 1995. To many 

observers it was obvious that the government wanted to be seen as acting while in fact 
only postponing decisive action. It tried to placate public opinion with symbolic 

gestures. In spring 1988 it was announced that a general decision would be taken soon 

to phase out two reactors in the distant future around 1995.   

 From a public relations point of view the decision not to phase out now but to 
decide now to start dismantling approximately seven years later around 1995 presented 

a credibility challenge. Were the Social Democrats really environment friendly? This 

is where the ozone issue fits in. The hypothesis says that the governing Social 
Democrats and the other nuclear- friendly parties pushed the ozone issue very hard in 

rhetoric as well as in determined action in order to draw voters’ attention from their 

hesitance to start implementing the parliamentary decision in 1980 about a dismantling 
of nuclear energy in 2010. A widely and strongly announced implementation surplus 

policy on ozone might serve as an expedient political cloak for a nonimplementation 

policy on nuclear energy. A fast phase-out of ozone depleting chemicals might save 
nuclear energy. 

 According to this supposition a strong verbal and practical commitment to the 

protection of the ozone layer is a political method of making people overlook a weaker 
commitment to making good on the repeated promises and to heated popular demands 

to abolish nuclear power. The pro-nuclear parties wanted to demonstrate a strong pro-

environmental attitude on the ozone issue in order to create an image of being 

environment-friendly, diffuse opposition and cover up the fact that nuclear power 
dismantling was an issue far off in the future. There was a political coupling between 

ozone and nuclear power. It was this political coupling that explains a good part of 

Sweden’s implementation surplus on ozone.  
 Several factors speak in favor of this party-strategy connection between the surplus 

implementation on the ozone issue and the nonimplementation stance on the nuclear 

power issue. The environmental draft bill with the ozone surplus plan was treated in 
the parliament at the same time as the energy draft bill, which only talks about a 

nuclear phase-out in general terms. This interpretation is also supported by the fact that 

the parties, who in 1988 before the election were the most outspoken supporters of a 
premature nuclear phase-out, the Center Party and the Social Democrats, three years 

later, in 1991, phase-out the 1988 phase-out decision. 
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 It must be emphasized, however, that we cannot corroborate the substitute mecha-
nism with distinct pronouncements in the data material. What speaks in its favor is the 

logic of the situation.  

 In conclusion, maybe the Swedish implementation surplus can be partly explained 
also by this substitute mechanism. 

 

16 The Implementation Surplus: Confluence of Several Factors 

The Swedish implementation surplus on ozone layer protection is enigmatic against 

the backdrop of what is commonly argued in research literature on domestic policy 
implementation.

20
 Implementation researchers always seem to discover 

implementation deficits while the Swedish national CFC phase-out program implies an 

implementation surplus. The policies adopted were meant to produce a considerably 

swifter phase-out of the dangerous chemicals than the one prescribed in the global 
regime—the 1985 Vienna Convention and 1987 Montreal Protocol with revisions.

 The rapid abolishment of ozone-depleting substances advocated in the program 

would hurt. It would incur considerable costs on Sweden. True, Sweden was no 
producer of CFCs. But Sweden used the chemicals in major industries such as the 

refrigerator industry, Europe’s largest, and in the production of insulation materials. 

The benefits of saving the ozone layer would of course be helpful to Sweden but also 
to all other countries in the world. The costs would be borne by Sweden but many 

other countries along with Sweden would reap the benefits. Not even these ideas from 

the Tragedy of the Commons theory and Public Goods theory may explain the surplus; 
on the contrary they make it more remarkable.   

 An implementation theory for global regulatory regimes has been developed. 

Applied to the Swedish case, this theory tells us that the implementation surplus was 
brought about by a confluence of several factors. 

 Some characteristics of the global ozone protection regime argued in favor of 

faithful implementation in the member states but not implementation surpluses. 

Domestic factors seem to have played a major role. Yet, there was no Swedish 
epistemic community who pushed the politicians to take action. Instead the surplus 

was politics-driven. The tidal environmental wave in public opinion, coupled to the 

public outcry after the Chernobyl catastrophe, was important. The Social Democratic 
government was pushed forward toward an implementation surplus policy by the 

strong environmental opinion in the populace and in the media. This in turn is 

explained by the differential responses of the Swedish political parties to 
environmentalism. In addition, several nested party games speak in favor of faithful 

implementation. 

 Most interesting was the role of the CFC phase out as a substitute for nuclear 
energy phase out. The pro-nuclear parties demonstrated a strong pro-environmental 

attitude on the CFC-dismantling issue and ozone in order to create an image of being 

environment-friendly, diffuse opposition and cover up the fact that nuclear power 
dismantling was an issue far off in the future. Implementation of the ozone regime 

through a fervent program for CFC-phase out was a diversionary maneuver to cover 

                                              
20 This summary is condensed from Vedung and Klefbom 2002:322-332. 
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up nonimplementation of the 1980 parliamentary program for nuclear energy phase 
out.  

 

References 

Benedick, Richard Elliot, 1991, Ozone Diplomacy: New Directions in Safeguarding 

the Planet, Cambridge, MA.: Harvard University Press.  
 

Bäckstrand, Karin and Henrik Selin, 2000, ”Sweden - A Pioneer of Acidification 

Abatement, ” in Underdal, Arild and Kenneth Hanf, eds., International Environmental 
Agreements and Domestic Policies: the Case of Acid Rain, 87-108, Aldershot: 

Ashgate. 

 

Haas, Peter M. and Emanuel Adler, 1992, ”Banning CFC - Epistemic Community 
Efforts to Protect Stratospheric Ozone”, International Organization, 46:1, 367-390. 

 

Hardin, Garrett, 1968, ”The Tragedy of the Commons,” Science, årg. 162, 13 dec., 
1243-1268. 

 

Kütting, Gabriela, 2000, Environment, Society and International Relations: Towards 
more Effective International Environmental Agreements, London: Routledge. 

 

Litfin, Karen Therese, 1994, Ozone Discourses: Science and Politics in Global 
Environmental Cooperation, New York: Columbia University Press.  

 

Lundgren, Lars J., 1991, Acid Rain on the Agenda: A Picture of a Chain of Events in 
Sweden, 1966-1968, Lund: Lund University Press. 

 

Olson, Mancur, 1971, The Logic of Collective Action: Public Goods and the Theory of 

Groups, Cambridge, MA.: Harvard University Press.  
 

Parson, Edward A., 2003, Protecting the Ozone Layer: Science and Strategy, Oxford: 

Oxford University Press.  
 

Tsebelis, George, 1990, Nested Games: Rational Choice in Comparative Politics, 

Berkeley, CA.: University of California Press. 
 

Underdal, Arild and Kenneth Hanf, 2000, International Environmental Agreements 

and Domestic Policies: the Case of Acid Rain, Aldershot: Ashgate. 
 

Underdal, Arild, 2000, ”Conceptual Framework: Modelling Supply of and Demand for 

Environmental Regulation Models,” in Underdal, Arild and Kenneth Hanf, eds., 
International Environmental Agreements and Domestic Policies: the Case of Acid 

Rain, 49-86, Aldershot: Ashgate. 

 



 28 

Vedung, Evert, 1988, ”The Swedish Five-Party Syndrome and the Environmentalists, 
” in Kay Lawson & Peter H. Merkl, eds., When Parties Fail: Emerging Alternative 

Organizations, 76-109, Princeton, NJ.: Princeton University Press.  

 
Vedung, Evert, 1991, ”The Formation of Green Parties: Environmentalism, State 

Response and Political Entrepreneurship, ” in Jens Aa. Hansen, ed., Environmental 

Concerns: An Inter-disciplinary Exercise, 257-274, London: Elsevier Applied Science. 
 

Vedung, Evert, 2001, ”The Politics of Swedish Energy Policies,” in Semida Silveira, 

ed., Building Sustainable Energy Systems: Swedish Experiences, 95-130, Stockholm: 
AB Svensk Byggtjänst and Eskilstuna: Swedish National Energy Administration.  

Also published by Uppsala University, Dept of Government, 2002, ISBN 91-506-

1504-1. 
 

Vedung, Evert and Erik Klefbom, 2002, Ozonhålet: Globalt, nationellt, lokalt (The 

Ozone Hole: Global, National and Local Aspects), Malmö: Liber.  

 
Weale, Albert, 1992, The New Politics of Pollution, Manchester: Manchester 

University Press. 

 
Wilson, James Q., 1973, American Government: Institutions and policies, Lexington, 

MA.: D.C. Heath. 

 
Wilson, James Q., 1980, ”The Politics of Regulation”, i James Q. Wilson, red., The 

Politics of Regulation, 357-394, New York: Basic Books. 

 


