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ABSTRACT ARTICLE HISTORY

Sweden has recently adopted new legislation on mandatory climate declarations of buildings. This Received 27 June 2022

occurred before the EU policy requests. The implementation of climate calculations and the visibility Accepted 1 June 2023

of the results of these calculations in a declaration is intended to increase building developers’

knowledge of the climate impact from construction and improves the opportunities for the Multi .
. . R . X X . ultiple streams framework;

developer to make conscious choices that reduce their climate impact. Using the Multiple buildings; climate

Stream Framework as a theoretical lens, we analyse by qualitative and quantitative text analysis, declaration; climate policy;

the formulation and decision-making on the new law. A majority of stakeholders approved the eco-labelling; policy process

proposal for the new law, but it was not undisputed. Some stakeholders advocated a voluntary

scheme instead of a mandatory scheme. Some key stakeholders advocated a focus on life cycle

emissions rather than embedded construction emissions only. The final line of conflict was that

the climate declarations are not linked to the most important phase for reducing the climate

impact of buildings, which is planning and design, rather than construction. We show how frame

disconnection and frame polarization was used by the Government Offices of Sweden and the

Swedish government to downplay critique from key stakeholders.

KEYWORDS

Introduction

At a global scale, the buildings sector accounts for 40 per 1! embodied GHG emissions increases (Moncaster &
cent of total energy end-use and 35 per cent of green- ~ 50ng 2012 Rock et al., 2020).

house gas (GHG) emissions (International Energy Sweden has long since been a frontrunner in climate
Agency, TEA, 2021), making it one of the most impor- policy (Matti et al., 2021). The Swedish Parliament
tant sectors for reaching the 1.5°C target of the Paris  (Riksdag) adopted a climate law in 2017, The Climate
Agreement. At the European Union (EU) level, 40 per Act.” By 2045 at the latest, Sweden should have no net
cent of energy is used in buildings and the sector ~ emissions of GHGs, and before then the country’s par-
accounts for 36 per cent of GHG emissions (European liament has decided on staged targets for 2030 and 2040
Commission, 2021). In Sweden, direct GHG emissions for emissions that are not part of the EU’s emissions
from private heating of buildings account for just 1 trading system. As of 1 January 2022, new buildings in
per cent of total terrestrial emissions. However, the Sweden are required by law to have a climate declara-
total GHG-emissions (domestic and imported) from  tion, showing the embodied GHG emissions during
the building sector account for one-fifth of the total ~ the construction phase. The new policy instrument,
GHG-emissions.! Of that 20 per cent, construction mandatory climate declarations for buildings, which is
activities account for just under 50 per cent and prop- ~ among the first of its kind in the world,” complements
erty management and heating for the other 50 per  €nergy performance certificates, mandated by the EU
cent. This makes the construction phase particularly — €RCI8Y performance of buildings directive (EPBD) to
important from a GHG-perspective, especially when show the energy performance during the operation
considering the reduction of carbon content in supply phase of buildings. The merits of a life cycle approach
systems because of the ongoing decarbonization of O the energy and climate policy of buildings have
those systems. As requirements for high-energy per- been raised in science for decades (Anand & Amor,
formance buildings tighten, the importance of focusing ~ 2017; Fenner et al, 2018; Goldstein & Rasmussen,
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2018). Consequently, policies have been developed to
address embodied energy and life cycle GHG emissions
from buildings (Skillington et al., 2022).

The new Swedish policy instrument aims to address
this. The Government of Sweden (2021) asserted that
there is a need for additional instruments to reduce
the climate impact of building construction. The climate
declarations for buildings add to other policy instru-
ments such as land instructions given by the municipa-
lities, energy performance criteria related to the building
permit given by municipalities, and the regulations set
out by the National Board of Housing, Building and
Planning (NBHBP) on buildings. The government
(2021) states that the climate declarations will provide
information that influences the climate footprint
entailed by the construction of a building, e.g. through
the choice of materials, construction methods, design
solutions, distance to material production and resource
planning. During the review and public consultation
stage of the legislative formation in the policy process
leading to the adoption of the new law in summer
2021, however, some stakeholders argued that the sys-
tem was too limited in its scope, and that GHG emis-
sions from the entire life cycle should be considered.
The need for a mandatory tool was also questioned.

This paper aims to explore and explain the policy
process for the formulation and adoption of mandatory
climate declarations for buildings as a new climate pol-
icy instrument in Sweden. By using the Multiple Stream
Framework (MSF) (Ackrill et al., 2013; Herweg et al.,
2018; Kingdon, 1984), we analyse the problem, policy
and politics streams providing a window of opportunity
in agenda setting, policy formulation and decision-mak-
ing, and the lines of arguments employed during the
public consultation preceding the government handing
over a bill to the parliament and the parliament’s
decision on the legislation.

Previous research on energy and climate
policy for buildings

There are few policies for reducing the carbon footprint
of buildings, but more so to improve the energy per-
formance of buildings. These are related, why it is rel-
evant to review the research on them. EU policy on
energy efficiency of buildings has been around since
the early 1970s when the European Council adopted a
resolution promoting energy savings in 1974 (Economi-
dou et al.,, 2020). Since then, a plethora of directives and
other policies and measures to promote energy efficiency
in buildings have been adopted in the EU. No single
instrument is enough to stimulate energy-efficient and
zero-carbon buildings. The different building contexts

and solutions available leads to policy mixes being
required (Kern et al., 2017). As of today, EU policy on
energy-efficient and low-carbon buildings is mainly
manifested through the energy efliciency directive
(EED) and the EPBD (Rubino, 2017; Visscher et al.,
2016). Both directives, amended in 2018, include manda-
tory provisions on minimum energy performance
requirements for new and existing buildings, energy
performance certificates (labelling), national renovation
plans, requirements for renovation of buildings owned
and occupied by central government, mandatory energy
audits, and requirements for (individual) metering and
billing in multi-family buildings and multipurpose
buildings. These directives do also include provisions
on individual metering and billing of heating and cool-
ing in multifamily and multipurpose buildings (Terés-
Zubiaga et al., 2018), and the promotion of energy per-
formance contracting and energy service companies
(Bertoldi & Boza-Kiss, 2017), important to stimulate
energy efficiency in buildings. Both the EED and the
EPBD are currently renegotiated, as part of the ‘Euro-
pean Green Deal’ and the ‘Fit for 55 legislative package
of 2021, with the EPBD to include mandatory pro-
visions for new buildings to be zero-carbon. Taking a
critical view on EU policy for energy efficient and
zero-carbon buildings, Visscher et al. (2016) argue
that the effectiveness of current governance instru-
ments, such as EPBD and EED, have had limited impact
on actual GHG reductions and do not ensure actual
energy performance to be achieved. To realize the
very ambitious energy-saving goals of the EU, a radical
rethink of regulatory systems and instruments is necess-
ary, Visscher et al. (2016) claim. Energy performance of
buildings and the behaviour of the occupants is not well
understood by policymakers, nor how policy instru-
ment works between levels of governance.

In a recent review of existing policy for reducing
embodied energy use and GHG emissions from build-
ings, Skillington et al. (2022) found that, to date,
efforts to address this issue have focused on reducing
energy demand during building operation (cf. Bertoldi
et al., 2021; Economidou et al., 2020), resulting in sig-
nificant reductions in this area. However, recent studies
have shown that substantial improvements to oper-
ational energy efficiency have increased the relative sig-
nificance of indirect or embodied energy demands and
the associated GHG emissions (Rock et al., 2020). Con-
sequently, policies addressing this next frontier of
energy and emissions reductions are emerging. Skilling-
ton et al. (2022) found that voluntary instruments dom-
inate the policy landscape, with regulatory measures
largely absent at national levels and confined to incon-
sistent application across lower levels of governance.



The Swedish law requiring mandatory climate declara-
tions for buildings is one such example.

Designing policy instruments to improve energy
efficiency and reduce GHG emissions from buildings
requires knowledge of the barriers to decision-making
in the buildings sector. Blomqvist et al. (2022) explored
economic, behavioural and organizational conditions
and analysed the conventional dependencies on: (1)
type of ownership and (2) size of the organization, but
also added an analysis of: (3) the degree of urbanization,
(4) climate zones and (5) profession. Together, these
dependencies enhance the customized design of policies
and measures. The findings show that hidden costs and
bounded rationality were prominent barriers due to
problems in acquiring and analysing information.

Sadri et al. (2022) analysed the impact of the Swedish
climate declaration for buildings legislation on the
Swedish construction industry. They found that the
desired impacts of the regulatory measures will require
the application of binding levers, but it is not evident in
climate declaration legislation neither as incentives nor
deterrents. They show that the effectiveness of the cli-
mate declaration act will only emerge over time and
needs to be continuously reviewed to reach payoffs
(Sadri et al., 2022). Finland has implemented legislation
on normative carbon limits for different building types
before 2025 (Kuittinen & Hékkinen, 2020), that has pro-
moted green public procurement aiming to reduce the
climate impacts of buildings. Goyal (2021) used MSF
to analyse policy diffusion on energy conservation in
buildings in, India and concluded that external influ-
ence in problem framing and activities of a transna-
tional policy entrepreneur changed the policy agenda.
The outcome emphasized energy conservation in build-
ings and enhanced the technical feasibility of the code
during policy formulation.

Carter and Jacobs (2013) combined MSF and the
punctuated equilibrium theory to analyse the trans-
formation of UK climate change and energy policy in
2006 and 2010. They suggest two revisions to the
models: (1) policy windows can remain open far longer
than either model typically predicts; and (2) party poli-
tics, especially where party competition generates a
‘competitive consensus’, can be important for both initi-
ating and prolonging policy change in parliamentary
systems. An important factor typically overlooked by
both models is the significant policy entrepreneurship
role that government ministers can play, particularly
when an issue becomes part of their ‘narrative identity’.

Focusing on the politics of energy-efficient and low-
carbon buildings in Sweden, Niskanen and Roracher
(2022) argue that the standards and calculation tools
that are largely presented as a technocratic and expert-
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driven process are in fact heavily imbued with politics.
The most powerful stakeholders showed to dominate
the adaptation of the Swedish building code and
defining visions and aims in the housing. This is similar
to the findings of Dunlop and Vélker (2023), who
explored the politics of measurement, and in which a
seemingly ‘technical’ discussion weaves together scien-
tific and methodological aspects with political, societal
and environmental issues.

In relation to climate policymaking in Sweden, Kron-
sell et al. (2019) analyses the societal actors included in
the policymaking process towards decarbonization and
conclude that there is a potential to achieve decarboni-
zation objectives in spite of the incumbent established
economic interests. This stands in contrast to the argu-
ments made in sustainable transition studies that
incumbents obstruct change. Instead, in the Swedish
case, they are viewed as potential change agents (Kron-
sell et al., 2019). Finally, although the character of the
actor relations is deliberative, it is a top-down, exclusive
kind of deliberation that remains far from the ideals of
ecological democracy. The important roles of nation
states and central government to coordinate stakeholder
interests in socio-technical transitions of, e.g. sustain-
able housing in Sweden, was identified through a
socio-technical analysis of historical cases (S6derholm
& Wihlborg, 2016). In the contemporary networked
governance setting, central government, like no other
player, still has the potential to guide and coordinate
implementation processes for the realization of sustain-
able housing visions.

Policy formation in multiple streams

To analyse how a policy can be reached in spite of confl-
icting interests, interpretation of the problems to
address and a complex parliamentary situations we
use the MSF, building on the work of Kingdon (1984).
MSF is a powerful tool to understand the policy process,
and specifically the formation of policies, by identifying
three separate streams — problems, policies and politics.
This theoretical framework contextualizes the policy
analysis into the unique arrangements of institutions
and the relationship between ideas and interests that
makes a policy change happen (Ackrill et al., 2013;
Béland, 2016; Herweg et al., 2018; Kingdon, 1984).
The basic analytical approach is to identify three
types of streams (Figure 1), which, when connected,
have the power to change the policy in a given area.
The first stream is the problem stream. The problem is
what brings the need for a new policy onto the agenda,
it is something that is seen as a public matter requiring
attention. The problem stream appears when indicators
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Problem stream
Indicators
Focusing events
Feedback

Politics stream
Party ideology
National mood
Balance of interests

Policy stream
Value acceptability
Technical feasibility
Resource adequacy
etwork integratio

Policy windows
Problem politics
Coupling logic
Decision style
Institutional context

Policy
Entrepreneurs
Access
Resources
Strategies

Policy
output

Figure 1. The multiple streams framework. Source: Based on Ackrill et al. (2013) and Herweg et al. (2018).

show a problem, when critical events highlight the pro-
blem(s) and the policy system receives feedback from
actors on the identified problem.

The policy stream then brings potential proposals
onto the agenda and formulates suitable proposals to
address the problem. These policy proposals are formed
by the values of acceptability in the formulation, the
technical feasibility of the proposed solution, resources
as competences, the existence of technical capacities
and structures to manage the policy and a network sup-
porting it. How the stakeholders, in groups and loosely
coupled networks, discuss and compromise around the
different policy proposals depends on the institutional
arrangements and a policy solution has to be promoted
by policy entrepreneurs with resources, strategies and
access to the policy window where the streams can meet.

The third stream is thus the politics stream, which has
to be integrated into the problem and policy streams to
enable a new policy to emerge. The politics stream is
defined by the framing of the decision-making includ-
ing political party ideology, interests and the insti-
tutional arrangements around the decision-making.

The coordination of the three streams takes place
when stakeholders act as entrepreneurs or brokers,
both of which concepts are used in the literature (Her-
weg et al., 2018). They take on the task of combining the
streams to enhance the new policy. The policy entrepre-
neurs are key actors who: (1) define the problem, in the
problem stream, (2) couple it with certain policy
alternatives, in the policy stream and (3) play the
game according to the institutional procedures and
roles in the political stream. The policy entrepreneurs
are often experts in their field, particularly in relation
to more science-based and technical issues, with compe-
tences to coordinate the streams through detailed and
insightful compromises (e.g. Crow, 2010). Since the pol-
icy brokers are often parts of the elite in their specific
field there is relevant critique arguing that the policy
formulation process, through the coordination of
these streams, conceals the power that shapes how pub-
lic problems are defined (Knaggard, 2015). A policy
window may open up when simultaneously a problem
is recognized, a policy is available and the political con-
text is conducive to change. This happens when a



focusing event relates to values and capacities to use
resources and networks and at the same time fits into
the political stream.

MSF assumes that policymaking in modern societies
is very complex, and that there is a need for coordi-
nation, that actors specialize to form policies, and that
they must follow the stream within which they act.
This coordination of streams takes place within the
institutional arrangements of the political stream (e.g.
Sweden) and the problem stream defined by a policy
topic (e.g. climate change). Importantly, policy changes,
such as the one we analyse here, take place when the
streams are coordinated, and interests are matched.

Method and materials

This paper builds on a qualitative case study that aims to
explore and explain the process of policy formulation
regarding climate declarations for buildings as a new cli-
mate policy instrument in Sweden. Following a series of
proposals from the NBHBP (2018), the Government
Offices of Sweden (2020), and the then coalition govern-
ment (2021) of Social Democrats and the Green Party,
in June 2021 the Sveriges Parliament (Riksdag) adopted
a new law (2021, p. 787) on mandatory climate declara-
tions for buildings. Part of the new legislation is also a
Government Ordinance (2021, p. 789) on climate
declarations for buildings.

Using the MSF as a theoretical framework for analys-
ing the policy process, we will answer the following
research questions:

e What happened in the problem, policy and politics
streams?

» How did the policy window open?

e Who were the policy entrepreneurs, and how did
they act?

e Was the process and its outcome considered as
legitimate?

As for the method, we used qualitative and quantitat-
ive text analysis. This method was chosen since it makes
it possible to get data from all stakeholders actively
involved in the policy process. The main source of
data s was all the answers of 115 stakeholders to the pub-
lic consultation that has been analysed through an inter-
pretative qualitative text analysis, to grasp the
argumentation from all stakeholders. It is required by
the Swedish constitution that a public consultation on
a proposal for legislation is conducted prior to the gov-
ernment finalizing any bill sent to parliament. The val-
idity of the statements from each stakeholder is more
accurate here and the comparability of their arguments
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increases. Thus we argue that this material is more
coherent, analogous and relevant than what could
have been obtained through interviews, a survey or par-
ticipatory observations.

The empirical data consists of official policy docu-
ments related to the formulation and adoption of the
law on mandatory climate declarations for buildings,
consisting of: (1) the initial proposal from the National
Board of Housing, Building and Planning (NBHBP,
2018), the proposal from the Government Offices of
Sweden (2020) which was sent for public consultation,
(2) answers from stakeholders to the public consultation
of the latter proposal,* (3) the Government Bill (2020/
21:144) on climate declaration for buildings (Govern-
ment of Sweden, 2021) and (4) reports and comments
including voting results from the Swedish Parliament
(Sveriges Riksdag, 2021a, 2021b, 2021c). These docu-
ments were chosen since they include data on the pos-
itions of all actors involved in the policy process, i.e.
the NBHBP, the Government Offices of Sweden, differ-
ent interest groups (IGs) responding to the public con-
sultation on the proposed law, the Swedish government
and the Swedish Riksdag, including all political parties
in the Riksdag. Table 1 summarizes the most important
stakeholders in the policy subsystem and their roles in
relation to policy processes regarding energy efficiency
in buildings.

Based on the theoretical framing of MSF, the analysis
started by counting the positions and identifying the
stakeholders’ argumentation pro and con the proposal
of the Government Offices of Sweden and the govern-
ment. Herby we could analyse lines of dispute among
actors, by coding how the actors perceived (1) the pro-
blem to be addressed by the policy, (2) detailed propo-
sals for policy design of the Government Offices of
Sweden (2020) — approve or disapprove and (3) the pol-
itical deliberations. The government’s bill included the
government’s response to arguments raised in the pub-
lic consultation, from which we could detect how the
government discursively treated critique raised. In
addition to text analysis, we conducted one interview
with the policy officer of the Government Offices of
Sweden in charge of the file. This interview provided
insights on the policy process, particularly the specific
advocacy among the stakeholders.

A drawback of our sample is that we could only
identify arguments that were made by IGs who
answered the public consultation, while there might be
other organizations that hold views on climate declara-
tions for buildings that were not voiced during the pol-
icy process. However, 11 stakeholders used the
constitutional right to respond to the public consul-
tation, without request. We assume that those
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Table 1. Main stakeholders in the policy subsystem and their roles in relation to policy processes regarding climate impacts from

buildings.
Sector Stakeholders Roles
Public 14 municipalities Owners of buildings, issuers of land instructions,
sector building permits and decisions on final notice
Swedish Association of Local Authorities and Regions (SALAR) Interest group for municipalities
Public Housing Sweden Interest group for public owners of multi-apartment
buildings
County administrative boards Supervision of physical planning, oversees first-order
appeals of building permits
National Board of Housing, Building, and Planning (NBHBP) National expert agency, law enforcement agency for
climate declarations for buildings
Swedish Chemicals Inspectorate, Swedish Competition Authority, Swedish Energy National expert agencies
Agency, Swedish Environmental Protection Agency,
Swedish Fortification Agency, Akademiska Hus Owner of buildings of the Swedish Armed Forces and
universities
Private Bostadsratterna (Condominium Owners Federation), Fastighetsdgarna (Swedish Property  Interest group for owners of multi-apartment
sector Owners Federation) buildings

HSB, Riksbyggen, Wallenstam
PEAB, Skanska,

Swedish Construction Federation, Swedish Construction Clients, Swedish Installation

Owners of multi-apartment buildings
Construction companies
Interest groups for construction companies

Federation, Stalbyggnadsinstitutet (Swedish Institute of Steel Construction),
Teknikforetagen (Swedish Engineering Federation), Innovationsforetagen (Innovation
Companies Federation), Plat & Ventforetagen (Ventilation Companies)

Sweco, Tyréns, White Architects, WSP
Saint Gobain

Jernkontoret (Swedish Iron and Steel Federation), Swedisol, Swedish Concrete

Architects, technical consultants
Building material companies
Interest groups for building material companies

Federation, Sveriges Trabyggnadskansli (Swedish Wooden Building Secretariat),

Swedish Federation of Wood and Furniture Industry

stakeholders who had an opinion on climate declaration
for buildings answered the public consultation, particu-
larly those critical to the proposal of the Government
Offices of Sweden. As for reliability, all included
material, except notes from the interview with a policy
officer, is publicly available in Swedish online in the
repository of the Swedish government® and the parlia-
ment.® In all, we judge that the results are scientifically
valid. We analysed the collected arguments in order to
identify and group lines of argument and potential
areas of conflict. The series of policy documents also
give an insight into the policy process itself, helping us
to understand the paths to policy change over time as
illustrated in Figure 2.

The timeline of the policymaking process for the new
legislation is summarized in Figure 2.

Results
The problem stream

The problem is what brings the need for a new or
revised policy onto the agenda, it is something that is
seen as a public matter requiring attention. In this
case, the climate impact of buildings, and particularly
the GHG emissions from the construction phase in
the Swedish buildings sector is seen as a problem. The
construction of buildings accounts for one-fifth of
GHG emissions in Sweden.” Hence, it has a large
effect on the climate. A more rapid transition to low
emissions is required in order to achieve Sweden’s

climate goals, and improvements in this area could
help considerably. Performing climate calculations
(e.g. lifecycle assessments, LCAs) is increasing among
construction actors (NBHBP, 2020), but is still expected
to be carried out to only a limited extent because the
driving forces to do so are judged to be small.

Another problem mentioned by NBHBP (2018), and
by the Government Offices of Sweden (2020) is the lack
of information on GHG emissions from buildings.
There is a need for increased awareness and knowledge
about the climate impact of buildings and increased
availability of information about the impact on the
environment and the climate of different choices made
during the construction process. The Government has
asserted that there is a need for additional instruments
to reduce the climate impact of the construction of
buildings (Government Offices of Sweden, 2020, p. 34,
authors’ translation from Swedish):

It is possible to influence the climate footprint that the
construction of a building entails, e.g. through choice of
materials, construction methods, design solutions, dis-
tance to material production, and resource planning.
It is also possible to control the climate impact through
the design. Through expertise in architecture, form, and
design throughout the construction process, innovative
processes, creative material choices and site-adapted
solutions can be developed that meet climate
requirements.

Knowledge is required about how different choices and
decisions made during the construction process affect
the climate footprint and behavioural changes in the
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Figure 2. Timeline for the policy process for creating legislation mandating climate declarations for buildings.

construction and real-estate sectors. Improved insights
into reducing climate impact can lead to a shift to
more climate-smart choices during the construction
process, to provide better conditions for the legislator
to set requirements for the climate impact of buildings
(NBHBP, 2020).

The policy stream

The policy stream focuses on value acceptability, techni-
cal feasibility, resource adequacy and network inte-
gration. In the case of the climate declarations for
buildings, there was one technically feasible idea avail-
able which was discussed by the policy community. A
reduction of climate impact of buildings can be done
through uptake of greenhouse gases, where uptake
refers to, e.g. carbon storage in wood-based building
materials. It also found value acceptability among the
legislators and most IGs, although some IGs disputed
the scope of the declaration, the timing when it should
be presented to national authorities and the mandatory
nature.

The proposal for a legislation on mandatory
climate declaration for buildings
In February 2020, the Government Offices of Sweden
(2020) presented a memorandum with a proposal for
a new law on mandatory climate declarations for build-
ings. The purpose of the new law is to reduce the climate
impact when constructing buildings by making this
impact visible. As for the mandatory nature of the cli-
mate declarations, the Government Offices of Sweden
stated that it will encourage and support the industry’s
driving forces to reduce climate impact in order to
achieve more sustainable and environmentally friendly
construction.

The Government Offices of Sweden proposed that
the developer is responsible for drawing up and submit-
ting a climate declaration to the ‘NBHBP’. The

requirement for a climate declaration applies to the con-
struction of new buildings. Temporary buildings that
are intended to be used for a maximum of two years,
buildings that do not require a building permit accord-
ing to the ‘Planning and Building Act’, industrial facili-
ties and workshops, economic buildings for agriculture,
forestry or other similar industries and buildings that do
not have a gross area greater than 50.0 m” are proposed
to be exempt from the requirement for a climate
declaration. Furthermore, an exception is made for pri-
vate individuals who erect a building in a way other than
business activities. The developer must show that a cli-
mate declaration has been submitted, or that one of the
exceptions is applicable, before a final notice can be
issued by the building committee. Worth noting is
that the systems in Finland and Denmark were not men-
tioned in the proposal, indicating that no policy diffu-
sion occurred (cf. Goyal, 2021).

Interest groups’ views on climate declarations for
buildings

When the proposal was sent for public consultation, 115
organizations submitted answers. The majority of stake-
holders approved of, or were generally positive about,
the proposal from the Government Offices of Sweden
about the introduction of legislation on climate declara-
tions for new buildings.

Swedish Chemicals Inspectorate, Swedish Competition
Authority, Swedish Environmental Protection Agency,
Swedish Energy Agency, NBHBP, Public Housing Swe-
den, HSB, Skanska Sverige, Peab, Akademiska Hus and
Wallenstam, Swedish Installation Federation, Samhiills-
byggarna and Tyréns Riksbyggen, supported the propo-
sal and believed that the climate declaration would
contribute to a build-up of knowledge and awareness
and create conditions for the necessary behavioural
changes and future minimum requirements from a life
cycle perspective. Riksbyggen believed that instruments
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are needed to complement the voluntary commitments
that the Swedish construction sector has already made,
such as ‘Roadmaps for Fossil-Free Sweden’,? to achieve
the national climate goal, and stated that climate
declarations for buildings are a good first step. The
Swedish Wooden Building Secretariat and the Swedish
Federation of Wood and Furniture Industry are strongly
engaged stakeholders on this issue and they agreed with
this position and promoted that increased number of
wooden buildings, since they would reduce embodied
energy and GHG emissions during the construction
phase.

However, some bodies were critical or predomi-
nantly negative about the proposal. The Swedish Prop-
erty Owners Federation and the Condominium Owners
Federation rejected the proposal and argued that the
purpose of such declarations was to increase awareness
and knowledge, in comparison with other declarations
whose purpose is to demonstrate compliance or inform
consumers and investors. Thus, they found the pro-
posed policy instrument as is insufficient to justify the
legal requirements. Innovation Companies Federation,
Tyréns, White Architects and WSP believed that the
requirement for a climate declaration should also be
applied to renovation, because significant climate
impacts are expected to arise during renovations and
tenant adaptations.

The Swedish Association of Local Authorities and
Regions (SALAR), representing all municipalities and
regions, some municipalities and the Swedish Construc-
tion Clients were critical or hesitant about the proposal
that municipal building committee may announce the
final notice according to the Planning and Building
Act only after the climate declaration has been sub-
mitted. Submission of the climate declaration at the
point judged to be too late in the construction process
to be able to lead to actual climate improvements.
Many important choices that are decisive for the climate
impact of a building are made during spatial planning
and early in the design process. SALAR proposed
instead that the client should report information about
the upcoming building to the declaration register
prior to the start notice, in order to supplement the
declaration with a calculation of climate impact at a
later stage. As a building permit, provided by the muni-
cipalities, is valid for five years, the law enforcement
authority can use this time to supervise in situations
where the climate declarations have not been submitted
when the building is completed, and ensure that they are
received. This limits the municipality’s role in the sys-
tem, argued SALAR. A similar critique was presented
by HSB and one large municipality, who proposed
that the requirement be supplemented with a

requirement for an initial climate declaration, presented
at the latest when a building permit is issued. This
makes the climate declaration to function as a policy
instrument promoting choices about material and tech-
nology during the design phase.

The majority of stakeholders approved or had no
objections to the declaration covering the climate
impact of raw materials supply, transport, and manufac-
turing in the product phase, transport in the construc-
tion phase, and the construction and installation
process in the construction production phase. For
example, HSB, Public Housing Sweden, Swedish Con-
struction Clients Saint-Gobain Sweden and the Swedish
Competition Authority considered it reasonable to
initially delimit the declaration to the embodied emis-
sions from the construction phase. Some positive
bodies, such as SALAR, the Swedish Competition Auth-
ority and the Swedish Environmental Protection Agency,
pointed out, however, that in the long term it should be
required that more stages of a building’s life cycle be cal-
culated as part of the declaration. The Swedish Compe-
tition Authority argued that a complete life cycle
assessment today could be too complex for many actors
to complete because the easily accessible data, knowl-
edge and resources needed to make adequate calcu-
lations are lacking.

However, several stakeholders, including the Swedish
Property Owners Federation, Sweco, Swedish Concrete
Federation, Swedisol, Riksbyggen, Swedish Construction
Federation and WSP, opposed the proposal and argued
that the climate impact during a building’s entire life
cycle needs to be included. According to them, a climate
declaration that only focuses on climate impact during
the construction phase will lead to sub-optimizations
and thus negative effects on the climate will mean that
certain building materials are disadvantaged and distort
competition and that other functions and technical
requirements for the building will be downgraded. In
its review of the proposal, the Government did not con-
sider this critique to be sufficient to change its proposal,
because it had already commissioned NBHBP to elabor-
ate on how life cycle emissions could be included in the
future. NBHBP (2020) proposed that target values cov-
ering life cycle emissions should be included from 2027.
In spring 2022, the Government commissioned the
NBHBP to propose how life cycle criteria could be intro-
duced at an earlier point. NBHBP will report its findings
in June 2023.

The politics stream

The politics stream is defined by the framing of the
decision-making and the institutional formats around



the decision-making, including informal norms and
values as well as the formal processes and legal
arrangements. In line with established rules the initial
proposal was sent for public consultation. Based on
responses from stakeholders, a developed proposal
was sent to the Council on Legislation (Lagradet),
before the government handed over its bill to the Riks-
dag, which approved the law. The politics stream was
ripe when the government handed over its proposal
to the Riksdag.

As for national mood, climate change has been an
important topic on the public policy agenda in Sweden
for decades and frames an informal institution of cli-
mate awareness. In the last 5-10 years, it has also been
widely discussed in media and among the general pub-
lic, e.g. as a result of Fridays for Future initiated by Greta
Thunberg (Nordensvird & Ketola, 2021). However,
critical voices to Swedish climate policy have been raised
in later years, particularly from the nationalist conserva-
tive Sweden Democrats (Sverigedemokraterna), the
second largest party in the Riksdag (Hultman et al,
2019).

The public consultation only had a minor impact on
the proposal in the bill, only some amendments had
been made, e.g. on size of buildings covered, from
>50 m* to >100 m”. But the main design features, e.g.
a mandatory system, focus on embodied GHG emis-
sions from the construction phase, not entire life-cycle
emissions, as well as the timing of handing in the
declaration, remained unchanged. The implementation
of climate calculations and the visibility of the results
intends to increase builders’ knowledge of the climate
impact that arises during construction and thereby
enhance developers to make conscious choices that
reduce climate impact.

The bill was handed over to the Riksdag in March
2021 and was adopted in June 2021. Seven out of
eight parties in the Riksdag, i.e. the Social Democrats
(Socialdemokraterna), the Left Party (Vinsterpartiet),
the Green Party (Miljopartiet), the Centre Party (Cen-
tern), the Liberals (Liberalerna), the Conservative
Party (Moderaterna) and the Christian Democrats
(Kristdemokraterna), approved or gave consent to the
government’s proposal (Sveriges Riksdag, 2021c). The
Riksdag shared the government’s assessment that the
climate impact when constructing buildings needs to
be made visible. Construction accounts for one-fifth of
society’s climate impact, and it is necessary to have
another policy instrument to reduce this climate impact.
The Riksdag stated, like the government, that Sweden’s
climate goals require a faster transition in society
towards low emissions. The Sveriges Riksdag (2021a)
also stated that:
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With a mandatory system for climate declarations, the
industry’s driving forces are encouraged and supported
to reduce the climate impact in order to achieve a more
sustainable and environmentally friendly construction.
In addition, conditions are created for more developed
life cycle assessments by developers and construction
operators.

However, the Sweden Democrats, a nationalist conser-
vative party, suggested that the government bill be
rejected and that the Riksdag call on the government
to give the appropriate authority the task of creating
guidelines for climate certification linked to target
values, as an informative starting point for voluntary cli-
mate certification in the market (Sveriges Riksdag,
2021a, 2021b). It comes as little surprise that the Sweden
Democrats, with its scepticism towards climate change
opted for a voluntary scheme. Thus, it is possible that
in liberal democracies, like Sweden, policymakers and
citizens desiring high levels of individual autonomy
and responsibility may prefer instruments that are less
coercive rather than other equally or perhaps more
effective or eflicient alternatives which do not promote
these values. Thus, in such contexts stakeholders have,
on philosophical or ideological grounds, shown to pre-
fer voluntary and mixed instruments to compulsory
instruments (Doern & Wilson, 1974; Doern, 1974;
Howlett, 1991, 2004). Sweden is a liberal democracy,
with a red and green government at the time the propo-
sal was handed over to the Riksdag. The responsible
minister at the time being was a member of the Green
party (Miljopartiet), which were in favour of coercive
policy instruments besides financial subsidies for miti-
gating climate change.

Analysis
Lines of argument and dispute

The most widespread lines of argument and dispute, as
identified above, related to design features of the policy
instrument (Table 2). In addition, some IGsvoiced argu-
ments relating to other design features, including limit-
ations to certain buildings, law enforcement and
sanctions.

Table 2. Lines of dispute in relation to the proposal for a law on
climate declaration for buildings.

Design features of the new policy instrument

Policy instruments should be Policy instruments should be
mandatory voluntary

Focus on embodied GHG emissions  Focus on GHG emissions from the
during the construction phase entire life cycle of a building

Submit climate declaration at final ~ Submit climate declaration with
notice (construction phase) building permit or start notice

(planning phase)
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The first line of dispute focuses on whether the new
legislation should be mandatory or voluntary. The vast
majority of stakeholders as well as parties in the Riksdag
were in favour of a mandatory system (Figure 3). The
government argued that the building industry’s volun-
tary commitments and initiatives should be sup-
plemented with a new instrument on climate
declarations. With a mandatory system for climate
declarations, the industry’s driving forces to reduce cli-
mate impact to achieve more sustainable and environ-
mentally friendly construction are encouraged and
supported. In addition, conditions are created for
builders and construction actors to be able to provide
more developed LCAs.

The second line of dispute concerned the scope of
emissions to be included: construction-phase emissions
only or entire lifecycle emissions. Advocates of con-
struction-phase emissions argued that these emissions
are the most important, which were the largest number
(Figure 4), given the low emission rates from the oper-
ation of buildings. We have identified that they con-
sidered it reasonable to initially limit the declaration
to the construction phase. It is also argued that it can
be too complex today for many actors to draw up a com-
plete LCA because the easily accessible data, knowledge
and resources needed to make adequate calculations are
lacking, there is a potential to use the policy instrument
in this way. Advocates of lifecycle emissions argued that
a climate declaration that only focuses on climate
impact during the construction phase will lead to sub-
optimizations and thus negative effects on the climate,
that certain building materials are disadvantaged, and
this distorts competition, and that other functions and
technical requirements for the building are
downgraded.

Finally, the third line of dispute addressed the point
in the legislative process at which a climate declaration
should be handed in to the responsible authority, i.e.
municipalities. The Government Offices of Sweden
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Figure 3. Number of stakeholders advocating mandatory or
voluntary climate declarations for buildings.
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Figure 4. Number of stakeholders advocating different scope of
emissions included in climate declarations for buildings.

(2020) and the Swedish government (2021) proposed,
with support from a majority of stakeholders (Figure
5), that a climate declaration should be handed in
prior to the municipalities’ final notice, to minimize
administrative burdens. Some IGs, however, argued
that submitting the climate declaration at the point of
final notice according to the Planning and Building
Act was too late in the construction process to be able
to lead to actual climate improvements. Many impor-
tant choices that are decisive for the climate impact of
a building are made during spatial planning and early
in the design process. We note that few architects
answered the public consultation. They work in a very
early stage of the building process and their decisions
have large impact for reducing the embodied GHG
emissions of buildings (Hékkinen et al., 2015), if their
stake had been more articulated there might have
been more voices raised for undertaking and handing
in the climate declarations in an early stage of the build-
ing process.

Given the overwhelming majority of stakeholders
that supported the proposal for legislation of the Gov-
ernment Offices of Sweden, and the fact that all insti-
tutional arrangements were followed, we argue that
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Figure 5. Number of stakeholders advocating different stages in
the process when climate declarations for buildings should be
handed in to the authorities.



there is legitimacy of the new legislation (cf. Jagers &
Hammar, 2009; Vringer & Carabain, 2020). The law
attracts the support of most of those directly involved
in policymaking in the issue area or political sub-system
involved, ranging from active public support (e.g. due to
ideological or issue-related reasons) via acceptance
(weak and strong) to consent (either active or passive).

Stakeholder groups

Based on the identification of lines of argument and dis-
pute, six different stakeholder groups can be identified
along the three disputed dimensions (Figure 6). The
dominant group of stakeholders (number 1 in Figure
6), covering the government, a majority of parties in
the Riksdag, national authorities, construction compa-
nies, construction material companies, etc., favour a
mandatory system focusing on construction-phase
emissions. The climate declaration should be handed
in at the end of the construction phase, in order to get
a final notice from the municipality. Some of the subor-
dinate groups (3-5 in Figure 6), covering national auth-
orities, construction companies, construction material
companies, the representative of municipalities and
regions, representatives of housing owners, technology

4
5:
Life cycle Planning phase
emissions 6. 4 hand-in
3.
/4
Construction phase
1 hand-in
Construction i
emissions
A

Mandatory system Voluntary system

Figure 6. Stakeholder groups related to climate declarations for
buildings. Note: The size of the cubes represents the size of the
coalitions. (1) Government Offices of Sweden, Swedish govern-
ment, NBHBP, Public Housing Sweden, Swedish Construction Cli-
ents, County administrative boards, Saint-Gobain Sweden,
Swedish Competition Authority, Swedish Energy Agency, Swed-
ish Chemicals Inspectorate, Akademiska Hus, PEAB, Skanska,
Swedish Installation Federation, Swedish Institute of Steel Con-
struction, Swedish Engineering Federation, Swedish Wooden
Building Secretariat, Swedish Federation of Wood and Furniture
Industry, Swedisol, Left Party, Social Democrats, Centre Party,
Liberal Party, the Conservative Party, Christian Democrats, (2)
Condominium Owners Federation, (3) Sweco, Swedish Concrete
Federation, Swedisol, Riksbyggen, Swedish Construction Federa-
tion, WSP, Swedish Environmental Protection Agency, Swedish
Iron and Steel Federation, (4) Swedish Property Owners Federa-
tion, Sweden Democrats, (5) SALAR, (6) HSB.
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consultants, etc., were in favour of lifecycle emissions.
Four groups (1, 3, 5, 6) were in favour of a mandatory
system, and two groups (5, 6) thought that climate
declarations should be handed in earlier than suggested
by the Government Offices of Sweden, at the same time
as an application for a building permit is submitted.
Two groups (2 and 4) advocated a voluntary system.

The networks forming the actor groups vary from
sharing beliefs and discursive arguments, through delib-
erate coordination of political activities to implicit alli-
ances where allies settle into roles and niches that
complement each other (cf. Weible & Ingold, 2018).
For instance, some group members, such as the Swedish
Wooden Building Secretariat and the Swedish Federation
of Wood and Furniture Industry, deployed outsider tac-
tics by shaping public discourse, while others, such as
NBHBP and SALAR, deployed insider tactics by work-
ing with the government to design regulations (cf.
Gabehart et al., 2022). As for the actor groups on climate
declarations for buildings in Sweden, there was little
coordination among ‘members’ apart from in the Riks-
dag. Arguments were presented in the different organiz-
ations’ responses to the public consultation. No protest
actions were identified. No clear clustering within the
coalitions was identified based on types of actors, e.g.
public organizations, building companies, or technology
consultants, indicating that little coordination between
organizations has taken place. As for advocacy apart
from the public consultation, SALAR had close contact
with the Government Offices on issues relating to the
Planning and Building Act, since their member organiz-
ations — the municipalities — were supposed to manage
the implementation of the new policy instrument. Other
organizations contacting the Government Offices were
the concrete and iron and steel industries, which
claimed that the focus on emissions from the construc-
tion phase would discredit concrete and steel as building
materials.

Opening the policy window

A policy window of opportunity may open when simul-
taneously a problem is recognized, a policy is available,
and the political context is conducive to change, as in
this case when the government and/or the Riksdag
pays attention to an issue and perceives it as being pro-
blematic (Herweg et al., 2018). A policy solution is pro-
moted by policy entrepreneurs with resources, strategies
and access to the policy window where the streams can
meet, as shown in this case in Figure 7.

The problem stream argues that what frames the
legislation on mandatory climate declarations for build-
ings is the need to mitigate climate change, both in
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general and in the building sector. Emissions from the
operations phase have decreased; hence, there is now a
focus on embodied GHG emissions from the construc-
tion phase. In addition, the Government Offices of Swe-
den considered there was a lack of information on the
climate footprint of buildings, which is needed by archi-
tects and construction companies as well as the financial
sector. These issues had been discussed for some years,
but it was first when the NBHBP and the Government
Offices of Sweden presented their proposals for the
new policy instrument, and the reasons for it, that the
stream was ripe.

In the policy stream we identified several existing pol-
icies and policy instruments that provide a basis for new
policy instruments to mitigate GHG emissions from
buildings, e.g. the Swedish Climate Act, which includes
a target for net-zero emissions by 2045, the Planning
and Building Act, requiring energy performance criteria
for buildings, mandatory energy labelling and voluntary
eco-labelling of buildings. A new policy instrument
could be either mandatory or voluntary, it could focus
on embodied emissions from the construction phase
or emissions from the entire lifecycle. It could also be
an information tool, or a tool setting targeted emissions
criteria. The proposal for a new law sent for public con-
sultation was welcomed by a large majority of stake-
holders, thus there was value acceptability in general.
As for technical feasibility, embodied energy and
GHG emissions can be reduced by an increased focus
on wooden buildings, which had been advocated by
the IGs for wooden buildings, the Swedish Wooden
Building Secretariat and the Swedish Federation of
Wood and Furniture Industry for some decades. Conse-
quently, the Government Offices of Sweden (2004) pro-
posed as early as 2004 a national strategy to support
wooden buildings. This, together with the government’s
bill (Government of Sweden, 2018) on the designed
environment, calling for more wooden buildings, pre-
pared the way for the current policy stream, framing
the agenda-setting. In relation to resource adequacy,
i.e. whether there are sufficient resources to administer
the new legislation, concerns have been raised about
the capabilities of municipalities to handle new issues
in the planning and building process. There are also
concerns about the availability of methods and data-
bases for undertaking full and legitimate LCA calcu-
lations for buildings.

It is interesting to note that the initial thoughts on a
new policy instrument to reduce GHG emissions from
buildings preceded the European Commission’s (2021)
proposal in the recast EPBD that all new buildings should
have zero GHG emissions by 2030. The debate on

wooden buildings in Sweden has been ongoing for at
least two decades. According to the policy officer in
charge of climate declarations for buildings in the Swed-
ish Government Offices, the new Climate Act gave room
for the government to proceed with these thoughts, with-
out waiting for initiatives or legislation from the EU.

The policy stream became ripe when the memoran-
dum including the new policy instrument was sent on
public consultation. There was only one policy option
from the beginning, but the consultation initiated a
debate on alternative designs of the policy instrument.
Most IGs were positive to the proposal and there was
value acceptability. As for network integration, the pre-
vious section presented the different stakeholder
coalitions formed around the proposal. An explanation
for the widespread consent and value acceptability to
the proposal of the Government Offices is its similarity
to a proposal in the construction sector’s voluntary
‘Roadmap for Fossil-Free Sweden’,” outlined together
with the government’s special envoy for a fossil-free
Sweden.

The politics stream includes the preparation of the
government’s bill and the deliberation on the new legis-
lation in the Riksdag. There was consensus in favour of
the government’s proposal among seven of the eight
parties in the Riksdag. Only the Sweden Democrats
advocated a voluntary scheme with GHG criteria for
new buildings. It also includes the relationships between
the government and the industry. Besides party ideol-
ogy, an important feature of the institutional set-up
for decision-making is the Swedish corporatist policy-
making system with its consensual sensibilities (Petri-
dou, 2017), and the strategic economic importance of
the construction sector which has granted it special sta-
tus in the Swedish welfare model, characterized by long-
term cooperation and dialogue between the state, indus-
try and the trade unions (Kronsell et al., 2019).
Although it has the potential to achieve decarbonization
objectives, it does so in the context of including mainly
established economic interests, that is, incumbents. This
stands in contrast to the arguments made in sustainable
transition studies that incumbents obstruct change.
Instead, in the Swedish case, they are viewed as potential
change agents (Kronsell et al., 2019).

As for the policy window, it is opened by pushes from
the problem stream and the policy stream. All stake-
holders acknowledged the problem to decrease GHG
emissions from buildings and the need for more infor-
mation, but had different views on the details of the pol-
icy instrument. NBHBP and the Government Offices of
Sweden coupled the problem with a concrete proposal
as for how to address the problems. What is going on



Problem stream
Reduction of climate impact
from buildings; Low direct
Emissions from operations phase;
Lack of knowledge among
construction companies

Policy stream
Performance criteria or
information; Mandatory or
voluntary disclosure; strong support
for policy proposal; Long-term
debate about wooden buildings;
’Fossile free Sweden’

Policy windows
Mandatory information tool;
Construction phase emissions;
Disclosure of information to
construction companies and
financial sector; Long-term
debate about wooden
buildings; ‘Fossile free
Sweden’

Policy entrepreneurs
NBHBP; Government Offices
of Sweden; Swedish Wooden
Building Secretariat; Swedish
Federation of Wood and
Furniture Industry;
‘Fossil free Sweden’
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Politics stream
Long-term co-operation
between the Government and the
construction industry; ‘Fossil-free
Sweden; Consensus among 7 of 8
parties in the Riksdag

Policy Output
Law on mandatory
climate declarations

for buildings

Figure 7. Multiple streams of the process leading to Swedish legislation on climate declarations for buildings.

in the problem stream is defining the conditions for
coupling done by policy entrepreneurs, it creates the
context for coupling (Knaggard, 2015). Framing of a
condition as a problem makes us think about the pro-
blem in a particular way, which enables coupling to cer-
tain policies, but not to others. The framing of the
problem was that embodied emissions from the con-
struction of buildings was the main problem to address,
thus the focus on embodied GHG emissions in the cli-
mate declarations. The focus was not on the entire
life-cycle emissions from buildings.

Policy entrepreneurs

NBHBP and the Government Offices of Sweden as well
as the government’s envoy for the ‘Fossil free Sweden’
initiative, that worked together with the construction
industry on a roadmap for a zero-carbon building sec-
tor, are the main policy entrepreneurs advocating man-
datory legislation on climate declaration for buildings.
The Swedish Wooden Building Secretariat and the Swed-
ish Federation of Wood and Furniture Industry helped to
provide data on the technical feasibility of wooden
buildings. NBHBP, the Government Offices of Sweden

and the ‘Fossil free Sweden’ initiative coupled the pro-
blem stream with the policy stream. The Government
Offices of Sweden helped the government link the policy
stream with the politics stream.

This confirms the findings of Petridou (2017), that
policy entrepreneurs in Sweden come from the ranks
of public officials and thus policy entrepreneurship is
a feature of the policy implementation stage rather
than the agenda-setting stage of policymaking. There
is not a place for the outsider, single issue entrepreneur
in the Swedish consensual system, which provides for
extensive inclusion, but of actors organized in IGs. Pol-
icy entrepreneurs are action-oriented, problem-solving
doers, characterized by perseverance and resourceful-
ness and are key in consolidating policy change in the
aftermath of a crisis (Petridou, 2017). In the Swedish
corporatist consensual system, policy entrepreneurship
becomes a conduit facilitating inter-connections
among a multitude of actors that opens up additional
channels of communication, while the policy entrepre-
neur is a network maker. Finally, policy entrepreneur-
ship in Sweden is focused on forging a consensus
rather than winning the competition: the art of quiet
cooperation and collaboration.
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Dealing with dualities

Frame differences among actors such as the lines of
dispute discussed above can be understood as dualities
between related but incompatible frames. Such duality
can be dealt with in different ways, e.g. elimination,
polarization, mutual adaptation, bargaining, reframing
and interpenetration (Dewulf & Bouwen, 2012). In
this case, the policy change was the result of nego-
tiations, first in the government’s handling of responses
to the public consultation, and later in the Riksdag.
However, the most critical views on the proposal sent
for public consultation by the Government Offices of
Sweden were not successful in these ‘negotiations’.
They had no advocate when the topic was coupled to
the politics stream. It was the views of the dominant
coalition that made it into the new law. The most wide-
spread critique of the proposal was the focus on embo-
died emissions during the construction phase, and not
during the entire lifecycle. Given this critique, the
NBHBP had already been commissioned by the gov-
ernment, before the bill was submitted to the Riksdag,
to propose a plan for the further development of the
legislation on climate declarations so that they encom-
pass a building’s entire lifecycle, as well as normative
limit values for GHG performance criteria, similar to
the system in Finland (Kuittinen & Hékkinen, 2020).
Given this suggestion, it seems that the current legis-
lation is only half-baked. The government thought
that calculations of lifecycle emissions would be too
complex at the beginning and that methods needed
to be developed before a law on climate performance
criteria could be passed to the Riksdag. This would
lead to renewed advocacy and negotiations of the
revised law, with those who have an interest in the
technical methodologies required to calculate lifecycle
emissions stepping forward, similar to the case of stan-
dards for near-zero-energy buildings (cf. Niskanen &
Roracher, 2022).

Dealing with the dualities along the lines of dispute in
our case, the Government Offices of Sweden and later
the Swedish government wanted to get rid of one of
both poles. This has been variously conceptualized as
elimination or pruning, excluding diversity by keeping
diverse elements out, selection as favouring one pole of
a dichotomy over the other, or in a slightly different
manner, assimilating the different elements into clones
of the dominant element (Dewulf & Bouwen, 2012).
Policy entrepreneurs can also use different discursive
techniques and interaction strategies for (re)framing
the problem and policy solution and doing differences,
e.g. persuasive framing and boundary work as well as
frame incorporation, frame disconnection, frame

polarization, frame accommodation and frame recon-
nection (Dewulf & Bouwen, 2012).

In this case, the Government Offices of Sweden and
later the Swedish government, as policy entrepreneurs,
used persuasive framing and boundary work to argue
and defend its proposal on the mandatory climate
declaration of buildings. The Government Offices of
Sweden and later the Swedish government favoured a
mandatory scheme with focus on embodied GHG emis-
sions from the construction phase, and that the climate
declaration should be handed in to the municipality in
time for the decision on a final notice. They used
frame disconnection, disconnecting the challenging
elements on a voluntary scheme from the ongoing con-
versation as irrelevant, unimportant, or off topic. The
Swedish government (2021, p. 24) said that a mandatory
system is needed since ‘more actors need to implement
behavioural changes and to a greater extent implement
more choices of products and solutions with less climate
impact’. They used frame polarization, polarizing the
views on a mandatory versus a voluntary scheme, by
reaffirming their own issue framing contrary to the
issue framing of the Swedish Concrete Federation and
others on the focus on full life-cycle emissions from
the ongoing conversation as irrelevant, unimportant,
or off topic. The government said it would be too com-
plex to focus on life-cycle emissions. Frame disconnec-
tion was also used in relation to when a climate
declaration should be handed in to the authorities.
The government considered that SALAR’s proposed
design is

deemed to entail significant uncertainty regarding the
application of the requirement and the quality of the cli-
mate declarations, while at the same time making it
more difficult to supervise the system did not consider
such a design to be appropriate. (Government of Swe-
den, 2021, p. 27)

Conclusions, policy implications and future
research

This paper aimed to explore and explain the policy pro-
cess involved in the formulation of the climate declara-
tions for buildings as a new climate policy instrument in
Sweden through an analysis of the window of opportu-
nity in agenda setting, policy formulation and decision-
making. We conclude that the policy window opened
through a unique and timely coordination of the pro-
blem stream, the policy stream and the politics stream
by a coalition of policy entrepreneurs, consisting of
the NBHBP, the Government Offices of Sweden and
the work of the government’s special envoy on a



‘Fossil-free Sweden’. They identified and framed the
problem and suggested a policy option to deal with
the problem. Of some importance were also the works
of Swedish Wooden Building Secretariat and the Swedish
Federation of Wood and Furniture Industry, who had
long been advocating more wooden buildings, which
would reduce the embodied GHG emissions of
buildings.

We also conclude that MSF is a fruitful theory to
analyse and understand the policy process. To the
analysis of different streams and the role of policy
entrepreneurs in coupling the streams and opening
the policy window, our study adds to the MSF an
identification and discussion about coalitions formed
in the policy process. This enhances the understanding
of the policy debate and the value acceptability in the
policy stream.

The focus of the paper was the formulation of the
Swedish law on climate declaration for buildings. The
policy process is related to the specific circumstances
in Swedish policymaking at the national level, but les-
sons can nevertheless be drawn for an international
audience. These refer to the design features of the new
policy tool. Should climate declarations be mandatory,
as in Sweden, or voluntary as in Denmark (Hessels-
teen-Nielsen et al., 2022) and argued by some stake-
holders in Sweden? Should the climate declaration
focus on embodied emissions in the construction
phase as in Sweden, or the entire life-cycle as in Finland
(Kuittinen & Hikkinen, 2020)? Should the climate
declaration be handed in to the authorities at the final
stage in the construction process, as is the case in the
Swedish system, or should it be handed in at the begin-
ning of the construction process, as suggested by some
Swedish stakeholders? The answers to these questions
will be decisive for the impact of the new policy instru-
ment on the design of buildings and thus on their car-
bon footprint.

A majority of stakeholders expressed support or con-
sent to the proposal in their answers to the public con-
sultation. However, some key stakeholders were critical
of the proposal to introduce a new mandatory law on
climate declarations for buildings and argued that the
stated purpose of the declarations - to increase aware-
ness and knowledge - is insufficient to justify legal
requirements in comparison with other declarations
whose purpose is to demonstrate compliance or inform
third parties, such as consumers and investors. They
argued that a voluntary scheme would suffice. Since
our study only analysed the views of stakeholders on
the legislation prior to its adoption, it would be relevant
to follow up the impact and compare effects of different
policy instruments within the EU.
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There are currently several voluntary eco-certification
or eco-labelling schemes for buildings on the Swedish
market, e.g. BREEAM, LEED, and Sweden Green Build-
ing Council’s ‘GreenBuilding’ and “Zero-CO,’ (cf. Blum
et al., 2001; Medved et al., 2019; Seinre et al., 2014; Skil-
lington et al., 2022; Van der Heijden, 2015). There is a
need to further analyse the political, economic and tech-
nical constructions of policy instruments, as criteria that
address GHG emissions during the construction of a
building, green financing (Bertoldi et al., 2021), and
assessments of the climate impact of buildings, to
increase the knowledge and a transparent basis for
future policymaking. More stringent requirements
based on the climate impact of buildings in the industry
should therefore be promoted in order to switch to more
sustainable construction with reduced climate impact. A
relevant question for future research is: What would be
the role of mandatory climate declarations in relation to
voluntary eco-labelling schemes on the market? Further
research should also analyse relations among mandatory
climate declarations for buildings, voluntary eco-label-
ling schemes and green public procurement, since non-
state governance, which develops voluntary schemes,
has been shown to challenge traditional state authority
(Guldbrandsen 2006).

Notes

1. Environmental indicators from the National Board of
Housing, Building and Planning, https://www.
boverket.se/sv/byggande/hallbart-byggande-och-forva
Itning/miljoindikatorer---aktuell-status/vaxthusgaser/
(Last accessed 22 May 2023).

2. https://www.naturvardsverket.se/en/topics/climate-tra
nsition/sveriges-klimatarbete/swedens-climate-act-and-
climate-policy-framework/ (Last accessed 22 May 2023).

3. Similar policies have been or are currently being
implemented in Denmark, Finland and Norway.

4. All answers are publicly available in Swedish at: https://
www.regeringen.se/remisser/2020/05/remiss-av-ds-
20204-klimatdeklaration-for-byggnader/ (Last accessed
22 May 2023).

5. https://www.regeringen.se/remisser/2020/05/remiss-
av-ds-20204-klimatdeklaration-for-byggnader/  (Last
accessed 22 May 2023).

6. https://data.riksdagen.se/fil/71A7C402-A211-4342-
BF83-4A3F23C18591 (Last accessed 22 May 2023).

7. Environmental indicators from the National Board of
Housing, Building and Planning, https://www.
boverket.se/sv/byggande/hallbart-byggande-och-forva
Itning/miljoindikatorer---aktuell-status/vaxthusgaser/
(last accessed 22 May 2023).

8. https://fossilfrittsverige.se/en/roadmaps/ (Last accessed
22 May 2023).

9. https://fossilfrittsverige.se/en/roadmap/the-construction
-and-civil-engineering-sector/ (Last accessed 22 May
2023).


https://www.boverket.se/sv/byggande/hallbart-byggande-och-forvaltning/miljoindikatorer---aktuell-status/vaxthusgaser/
https://www.boverket.se/sv/byggande/hallbart-byggande-och-forvaltning/miljoindikatorer---aktuell-status/vaxthusgaser/
https://www.boverket.se/sv/byggande/hallbart-byggande-och-forvaltning/miljoindikatorer---aktuell-status/vaxthusgaser/
https://www.naturvardsverket.se/en/topics/climate-transition/sveriges-klimatarbete/swedens-climate-act-and-climate-policy-framework/
https://www.naturvardsverket.se/en/topics/climate-transition/sveriges-klimatarbete/swedens-climate-act-and-climate-policy-framework/
https://www.naturvardsverket.se/en/topics/climate-transition/sveriges-klimatarbete/swedens-climate-act-and-climate-policy-framework/
https://www.regeringen.se/remisser/2020/05/remiss-av-ds-20204-klimatdeklaration-for-byggnader/
https://www.regeringen.se/remisser/2020/05/remiss-av-ds-20204-klimatdeklaration-for-byggnader/
https://www.regeringen.se/remisser/2020/05/remiss-av-ds-20204-klimatdeklaration-for-byggnader/
https://www.regeringen.se/remisser/2020/05/remiss-av-ds-20204-klimatdeklaration-for-byggnader/
https://www.regeringen.se/remisser/2020/05/remiss-av-ds-20204-klimatdeklaration-for-byggnader/
https://data.riksdagen.se/fil/71A7C402-A211-4342-BF83-4A3F23C18591
https://data.riksdagen.se/fil/71A7C402-A211-4342-BF83-4A3F23C18591
https://www.boverket.se/sv/byggande/hallbart-byggande-och-forvaltning/miljoindikatorer---aktuell-status/vaxthusgaser/
https://www.boverket.se/sv/byggande/hallbart-byggande-och-forvaltning/miljoindikatorer---aktuell-status/vaxthusgaser/
https://www.boverket.se/sv/byggande/hallbart-byggande-och-forvaltning/miljoindikatorer---aktuell-status/vaxthusgaser/
https://fossilfrittsverige.se/en/roadmaps/
https://fossilfrittsverige.se/en/roadmap/the-construction-and-civil-engineering-sector/
https://fossilfrittsverige.se/en/roadmap/the-construction-and-civil-engineering-sector/
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