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1 A problem?

This paper is focussed on how municipal elected leaders in three Swedish feasibility
study municipalities - Nyk6ping, Oskarshamn and Tierp - have tried to ensure that
future decisions by their respective municipalities will be based both on factual
knowledge and on existing opinions held by he general public. These efforts have
contributed to an empowerment of the legitimacy of municipal decision-muking
within the nuclear waste management field and, probably, also served as a factor
contributing to trust building with regard to these issues. The three cases show three
ways to handle the problem, although there are also common features.

The municipalities of Nyk6ping and Oskarshamn have been facing these issues since
1995. In the case of Tierp, the municipality was confronted in late 998 with the task
to choose a strategy for its involvement in the site selection process and then,
immediately, implement that strategy.

A decision to construct a final repository for spent nuclear fuel has an obvious local
dimension. It is not enough that an implementer is capable of developing a method
that is considered to be safe enough by the regulatory authorities and by the
Government. Nor is it enough that the implementer has succeeded to choose a site
that these institutions consider to be suitable. A vital condition for a successful result
is also that the general public, especially people living close to the site, have trust the
process leading up to the decision - and of course also that the general public is
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confident that the implementer and the regulator have agreed on a sound technical
solution of the disposal problem.

In other words, decisions in this area by Government and regulatory authorities do
not only have to comply with existing legislation (obviously decisions by such bodies
have to be Aegal')-, they also should have a democratic legitimacy.1�

In a representative democracy like Sweden, with high voting participation, it may
seem self-evident that the municipality's elected politicians, i.e. particularly members
of the municipal council and the municipal board, should be regarded as the
legitimate representatives of the municipality, and hence the representatives of the
population. But is this 'forrnal' approach enough when deciding on issues connected
with the establishment of a final repository for spent nuclear fuel? Which means of
interaction between the elected representatives and the public can be initiated in order
to ensure that decisions by the fon-ner will reflect dominating opinions within the
latter - thus contributing to creating trust in the decision-making process? How do the
elected representatives handle a situation where concerned groups of citizens, acting
alongside the more or less established political parties, claim to reflect a more true
picture of the public attitude than what is presented by the ordinary municipal
politicians?

2. Some facts

2.1 General

During the period of 1995 - 2000, The Swedish Nuclear Fuel and Waste
Management Co (SKB)' has been carrying out feasibility studies in six Swedish
municipalities, in preparation for siting a final repository for spent nuclear fuel. Two
of the municipalities concerned, 6stharnmar and Oskarshamn, are hosting nuclear
power reactors and a third, Nyk6ping, is hosting a research reactor. Two of the
remaining municipalities, Tierp and Alvkarleby, are situated close to 0stharnmar and

2one, Hultsfred, is a neighbour of Oskarshamn .

The aim of a feasibility study has been to identify areas that might be of interest for
further investigations. Based on the results from all feasibility studies and from other

The nuclear industry, acting through SKB, has a legal obligation to act as the implementer
for nuclear waste management and final disposal in Sweden.
2Between 1993 and 1996 SKB also carried out easibility studies in two municipalities in
northern Sweden (Storuman and Malil). Municipal referenda were held in 1995 and 1997
respectively, and resulted in a majority or NO to further investigations. As a result, SKB has
declared that these municipalities will not be considered as candidates or site investigations.
SKB has also reported that the company has had more detailed discussions concerning the
possibility of carrying out a feasibility study in about a dozen more municipalities. For the
names, see the enclosed map (appendix 2)
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material, SKB concluded in November 2000 that the company would like to start site
investigations including borehole drillings during 2002 in tree areas, situated within
the municipalities of Oskarshamn, Tierp and Osthamma-r. It is understood, although
not being a legal obligation, that SKB will only realise these plans given a municipal
approval. SKB hopes to obtain such an approval in late 2001. The future results of
the siting investigations are expected to form the basis for a formal application to the
Government to start detailed investigations for the construction of a final repository
for spent nuclear fuel at a certain place somewhere in Sweden. SKB plans to be able
to present such an application and to obtain the necessary permits during the period of
2006-2008 as a basis for a stepwise construction phase.

Municipalities that are concerned by SKB's siting activities are entitled to limited
economic support from Government sources'. This support should be used for
information activities and for competence development among the general public and
their elected representatives. Competence development includes encouraging public
debate on all issues connected with nuclear waste disposal. Municipalities may also
use such economic support for encouraging the activities of local concerned groups'.

2.2 Nyk6ping

The municipality of Nyk6ping was approached by SKB in the first half of 1995. The
reaction by the elected municipal leadership was in essence the following: It is not
required by law for SKB to acquire a permit by the municipality or by the
Government to carry out a feasibility study. Given this fact, the elected municipal
leadership did not see any reasons for the municipal council or for the municipal
board to deal with or even to discuss this matter at this stage. But the municipal
representatives told SKB that they were not negative towards the company's plans.
They also anounced that they intended to set up some sort of working group with the
task to follow SKB's work and to review the results. - This reaction could be
characterised as a passive consent.

The municipality set up an Information and Review Group. All members of this
group were representatives of each political party represented in the municipal
council. The task of the group was to represent the municipality towards SKB. The
person who chaired the group was an elected representative for the leading political
party and was given a sort of political accountability for the municipality's
involvement in the project.
A preliminary report of the feasibility study was presented by SKB in May 997. The
municipal answer to SKB appeared more than two years later, in December 1999.
SKB presented its final report in early November 2000.

3The Government may use means from the Nuclear Waste Fund (to which the nuclear utilities
have to pay a fee per kWh to cover all costs for nuclear waste management) for this purpose.
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In the announcement by SKB in November 2000 concerning siting investigations in
some municipalities (see section 21) it was also clearly said that SKB did not at
present plan any new borehole drillings within the municipality of Nyk6ping. But,
based on results from drilling investigations during the early 1980's, SKB stated in
the same announcement that there exists, within the municipality, one geological
formation of particular interest. Although further studies of non-geological factors to
determine the suitability of that site were announced by SKB, it seems clear that SKB
would prefer other options than Nyk6ping if such options will be available.

2.3 Oskarshamn

When the municipality of Oskarshamn was approached by SKB in 1995, the political
leadership had to take into account some facts that made the situation for the
municipality very special. Among these facts were:
0 The municipality had already in 1978 agreed to host SKB's interim storage for
spent nuclear fuel from all Swedish nuclear power plants (CLAB; in operation since

1985).
0 In the late 1980s the municipality had agreed to host SKB's underground hard
rock laboratory, provided that this laboratory would never be used as a repository in
the future.
0 SKB had presented plans in 1992 to enlarge the existing CLAB facility and to
construct an encapsulation facility immediately adjacent to CLAB.

SKB's plans for enlargement of CLAB and for constructing an encapsulation facility
led the municipality to decide to build up municipal competence to deal with the
nuclear waste management issue. The municipal strategy was to create a situation in
which municipal experts could match the experts of the company, at least by being
able to discover possible weak points in arguments put forward by the company.
After applying to the Government for economic support for this initiative, the
municipality was given a grant in 1994 and started a project called Local Competence
Development.

As a result, both elected politicians and their staff possessed thorough knowledge
about nuclear waste management. Therefore they were prepared to cope with the
situation when SKB approached the municipality in May 1995 about a feasibility

study.

The municipal answer to SKB was prepared carefully. The elected municipal council
started by arranging information meetings for the public during the summer of 1995.
The council was ready for a decision in October 1996. SKB was 'allowed' to carry
out a feasibility study in the municipality provided that certain conditions were met.
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Based on considerations, which were allowed to take almost one more year, a
municipal feasibility study rganisation was set up.' The municipal council and the
municipal board head this. Experts within the Project Local Competence
Development mentioned earlier should serve as resource persons to six separate
working groups (about 68 members) for different subject matters. The expression "to
stretch SKB- was used. It illustrated conscious efforts to obtain clear answers by the
company on every issue raised at different meetings. It is obvious that SKB has
worked with an ambition to respond positively to this 'stretching'.

In June 1999, SKB presented a preliminary feasibility study report to the municipal
council. The municipal review work was done by the municipality's feasibility study
Organisation.

Based on an interaction with different parts of the community, the municipal council
decided on a response to SKI3's preliminary report in March 2000. The municipality
stated clearly that if SKB would wish to regard Oskarshamn as a candidate for an
encapsulation facility or a site investigation, the municipality would demand a clear
EIA-process a clear decision-making process, and a solid basis for decision-making.

In November 2000 SKB announced that a preferred alternative for site investigations
within Oskarshamn was a geologic area starting west of the small peninsula of
Simpevarp, which is the location of the nuclear power plants and the CLAB facility.

2.4 Tierp

As a cose neighbour of Osthammar, the municipality of Tierp was well aware of the
feasibility study that SKB was conducting. In April 1998, the municipal leadership
was infon-ned by SKB that it might be interesting to study some areas close to the
border of Osthammar. Further discussions during the following weeks led to a formal
letter, in which SKB asked Tierp about the municipality's attitude towards a possible
feasibility study covering the entire municipality.

The elected representatives of Tierp acted quickly. As early as June 1998 the
municipal council voted unanimously for a positive reaction. No conditions were
attached to the decision.

During the rest of 1998, the municipality drafted a 'plan of action' on the issue. In
February 1999 the municipal council adopted the plan. A municipal 'feasibility study

4The municipal feasibility study rganisation stills exists, although adapted to
changing circumstances. The current task is to review SKB's proposal for a site
investigation in Oskarshamn and to prepare the municipal response to SKB's
proposal.
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Organisation' was set up, consisting of the working committee of the municipal board,
a political coordinator and a reference group of 14 members.

As SKB produced a number of different reports during less than a year, intensive
discussions took place between the reference group and SKB. The company's
preliminary report from the feasibility study was published in February 2000 and the
municipality was asked for comments. Based on an analysis by the reference group,
the municipal council decided on a review statement in late November 2000.

This statement is very critical in its tone and demands a 'fare more comprehensive
and unbiased feasibility study' than the preliminary version. The formal decision by
the municipal council to adopt this statement was made some week after SKB had
announced it plans for a site investigation in an area within the municipality (see
section 2 1).

3. Elected representatives and the voters

3.1 Nyk6ping

Most of the elected representatives of the political parties in Nyk6ping saw no
reasons to have the issue of SKB's feasibility study under discussion in the municipal
council. Their position seem to have been that the issue should first be put on the
council's agenda when and if SKB concluded that the company wanted to carry out a
site investigation within the municipality.

The inhabitants of Nyk6ping have so far shown limited interest in SKB's feasibility
study. Some opposition has, however, been noticed from a couple of local
organisations. The most active group - R�idda Fjdllveden (Save the jdIlveden area) -
was set up more than fifteen years ago in order to prevent SKB from exploratory
drilling in the area. Another rganisation, which has shown an active critical interest
in SKB's feasibility study, is a local regional historical society, based in one of the
areas that have been pointed out as a possible candidate for a future siting. These
groups are very critical towards both SKB's siting activities and towards the
municipality's acting in this matter. R5dda jiiliveden has requested comparatively
extensive economic support by the municipality for their own information activities,
but their requests have been turned down, with the exception of some minor funding
in connection with meeting arrangements. They have made complaints to regulatory
authorities and the Government regarding the decisions by the municipality, but
neither the authorities nor the Government have found reasons to intervene.
Representatives of these opinion groups have accused leading local politicians of
handling the matter of the feasibility study in an undemocratic way by not putting the
issue on the agenda of the municipal council. People from these groups have declared
that they have no trust whatsoever in the established municipal politicians.
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At present it is difficult for an outside observer to assess whether these very critical
voices reflect the feelings of a substantial part of the population in the municipality of
Nyk6ping (cf. section 4 However, it is a fact that there exists a deep mutual distrust
between the municipal political establishment and these opponents. SKB has not in
any way referred to this fact when they have explained their motives for the
November 2000 announcement on site investigations (cf. section 2 1).

3.2 Oskarshamn

When representatives of the municipality explain the motives for the deep municipal
involvement in the nuclear waste management issue, their arguments can be
surnmarised in three major points.

The municipality has a very special situation, as the spent nuclear fuel
from all Swedish reactors will be temporarily stored at CLAB. If no solution or site is
found, the fuel will remain in the 'municipality back yard'. The problem cannot
simply be voted away.

0 An active participation will contribute to a better programme. The
industry and the licensing authorities have numerous experts in natural sciences - but
their understanding of public reactions and what forrns this particular local society is
limited. Local political leaders and the public itself are far better suited to evaluate
their current and future needs. Only with the active participation of representatives of
the municipality can this knowledge be shared by implernenters and regulators, and
thus included in the overall basis for future decisions.

4, An important bonus effect is probably an increased respect for the
political system in general and its ability to handle multi-facetted societal problems.
According to the local politicians of Oskarshamn a passive municipal strategy would
be detrimental, as it might lead to mistrust of the ability of the representative
democratic system.

In particular the last point illustrates a conscious intent to avoid a situation where
bconcerned' groups of citizens could argue that their arguments are not taken
seriously or, even worse, they are not even listened to. The local politicians of
0skarshamn seem to be able to act from a position of trust among the voters (cf.
section 4.

3.3 Tierp

A critical opinion group, SOS-Tierp, was formed soon after the municipal decision
to let SKB carry out a feasibility study. Inhabitants of a small community close to one
of the identified areas of potential interest have also demonstrated a clearly critical
attitude towards SKB's work.
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The SOS-Tierp opinion group has kept a high profile from the beginning. In
September 1999, the group applied to the municipal board for substantial economic
support for a local information project on the nuclear waste management issue. After
some considerations, the board granted the necessary funds to SOS-Tierp.

The written motivation for this decision can be summarised as follows: SOS-Tierp
reviews SKB's plans for a disposal method and for the site selection process starting
from a critical attitude. By doing so, the group is actively contributing to a
comprehensive feasibility study. The group is guided by commitment and by
knowledge, and is thus playing an important role in forming public opinion within the
municipality.

It should be noted that one of the most elaborate review statements to the
municipality on SKB's preliminary report was produced by SOS-Tierp in September
2000. There are clear similarities between this statement and the official municipal
statement decided in November 2000. Representatives of SOS-Tierp have publicly
commended he municipality for its statement. However, it remains to be seen if the
critical attitude of SOS-Tierp also is spread among the voters of Tierp (cf. section 4.

4. Who is representing the general public?

Discussions on public participation and public involvement in major projects
frequently give raise to questions such as: Who is the public? Who should participate
in the planning and decision-making processes? Who are the 'true' representatives of
the public? Sometimes public participation is even regarded as something that has to
take place outside the 'ordinary' or 'traditional' political system of a country.

The tree examples from Sweden presented in this paper show that there are different
ways for the representative democracy on the local level to handle issues concerning
nuclear waste management in a manner that also creates trust and respect from critical
groups. All the three municipalities have made considerable and admirable efforts to
tackle local problems connected with information and building up knowledge in
issues relating to nuclear waste management and final disposal. There is a clear
commitment to give both the elected representatives and the public a solid basis for
making informed decisions.

Municipal efforts are facilitated by the fact that SKB is consciously sending top
management and/or senior personnel to all meetings with the municipalities. Of equal
importance has been SKB's attitude in recent years to approach the municipal
representatives - with no ready-made 'solutions' but with ideas, which require
common further discussions in order to find a solution. 'Dialogue' seems to have
replaced information' as a key strategy for SKB's relations with concerned

municipalities.
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The fact that the regulatory authorities gradually have realised that they have to be
active and visible in the local arenas has probably also strengthened the position of
municipal representatives. The activities of the authorities are not limited to
occasional information, but mean current contacts on senior staff level. The regulators
are actively demonstrating that they are in the service of the citizens and accountable
to them.

It seems clear that the elected politicians in NyUping have worked with the intention
to create an open decision making process and to ensure that all views are carefully
considered. But in Nyk6ping elected politicians have been met by more distrust by
local critics of SKB's activities than has been the case in the other two municipalities.
A few of these local critics have chosen not to co-operate within the group set up for
advisory purposes by the municipality. In stead they have forwarded their arguments
through the local media. This seems to have resulted in a growing cleavage between
them and the 'established' representatives of the municipality. Requests for
comparatively extensive economic support have been made, municipal
representatives have decided to turn down such requests - and the gap has increased.
At present, chances to improve the prospects for a dialogue seem to be limited.

How deep and how widespread this distrust is and why it exists can only be
determined by a more thorough analysis. Opinion surveys in late 1999 and in May
2000 indicated that more than two thirds of the population in Nyk6ping would accept
further investigations. But the attitude of elected representatives to refrain from
having a public discussion in the municipality council about the involvement in a
feasibility study, may be vulnerable to criticism.

In Oskarshamn there seems to be no debate at all about who should be considered to
be the 'true' representatives of the public. The deep involvement of the municipality
does not seem to have been questioned by anyone.

A possible reason for this is the fact that the municipal attitude has been one of
addressing the nuclear utilities with firm and distinct demands and of accepting only
satisfactory responses to those demands. The municipal attitudes to the nuclear waste
management issue is also characterised by a strong commitment to openness in the
decision making process. But commitment to openness and respect has also gradually
become a characteristic of SKB's attitude towards municipal representatives. This
open attitude has given the elected representatives an opportunity to show their voters
that views and opinions from the municipality in fact have influenced behaviour and
decisions by SKI3.

This fact may have contributed to a situation where the public has trust in their
elected representatives. Another contributing factor may have been the fact that, once
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the decision of 'allowing' a feasibility study in the municipality was made, all
political parties have agreed not to make local party politics on this issue. The result
seems to be tat the matter of democratic legitimacy for elected representatives is a
non-issue in Oskarshamn.

It is worth mentioning that opinion polls in late 1999 and in May 2000 indicated that
over four fifths of the inhabitants of Oskarshamn seem to be positive to further
investigations by SKB in the municipality. This represents the highest proportion of
all feasibility study municipalities.

Representatives of the municipality have described the 'Oskarshamn model' by the
following seven points':

• Total openness and participation - real influence.
• The EA-process is our tool - we co-operate on discussing which material is needed
for making decisions, but we make our decisions independent from other
stakeholders.
e The municipal council is our reference group - members of the council are
competent and are answerable to the voters.
e The general public is a resource - a distinct decision-making pocess and concrete
proposals result in commitment and influence.
e Local environmental groups are a resource - these groups and their experts are
giving important contributions to the work.
e SKB is 'stretched' for clear answers - we must have knowledge in order to be able
to formulate te difficult and relevant questions.
9 The regulatory authorities a-re our experts - the authorities participate during the
whole process and we make our decisions after listening to their views.

The activities of Oskarshamn have been internationally acknowledged.
Representatives of the municipality have been invited to seminars and conferences to
give presentation.

Relations in Tierp are characterised by the existence of two fields of forces. One is
the elected politicians who are anxious that their municipality continues to be
concerned by SKB's site selection process. The other is a dedicated opinion group,
which questions both the municipal involvement in SKB's site selection process and
basic parts of SKB's scientific work. But these two fields of forces seem to have
succeeded in having a working relationship.

5 It should be oted that this approach has been applied to an actual licensing case: In 1998,
the municipality ol'Oskarshamn gave its formal consent (required under Swedish law) to the
extension of the CLAB interim storage acility, after an EIA-process that was more extensive
than required by the legislation in force at that time.
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Opinion polls in late 1999 and in May 2000 indicated that more than 70 percent of
the population favoured further investigations. But, in contrast to the situation in
other feasibility study municipalities, the support was somewhat weaker in May 2000
than six months earlier.

It seems clear, in the case of Tierp, that the 'concerned' group so far feels that the
elected representatives have treated it fairly and with respect. The issue of the
legitimacy of the elected representatives has therefore not been on the agenda.
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