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Abstract
The mining industries of Sweden and Finland currently face several policy issues around investment, stakeholder involvement,
and sustainability. Since the two countries garnered significant attention during the mining boom, research from a social sciences
perspective grew significantly. One approach to understanding how these issues in Sweden and Finland compare to international
examples is through an analysis of the policy development framework. Looking at three factors—institutions, actors, and
process—gives a broad overview of the imminent challenges in both Sweden and Finland and potential lessons from existing
research that point to similar problems and their solutions. As the mining operations continue to sit at the center of different
values, capable policy is required.
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Introduction

Strong growth in any industry attracts attention from other
sectors, such as government, Indigenous groups, NGOs, and
academia, as the debate over the consequences follows.
Sweden and Finland garnered such attention during the min-
ing boom. Increasing demand for metals and mines drives
mineral exploration with the aim of identifying commercially
extractable deposits across the EU (European Commission
2016). As the region experienced a proliferation of mineral
exploration and investment, various actors raised questions
over the viability of mining and its effect on existing social
practices and the environment. Academic research on the min-
ing industry grew commensurately and one field that benefit-

ted considerably from the surge in research is the social sci-
ences. Over the past few years, issues central to the social side
of the mining industry, such as CSR, social license, public
consultations, and environmental regulation, received far
greater examination. Nevertheless, as mining activity con-
tinues in these Nordic nations and proposals for new projects
are assessed, understanding the mining policy processes from
a social science perspective is ever more critical.

From a policy process perspective, mining provides an in-
teresting but not uncommon case of competing interests and
values, a non-renewable resource that requires land use and
causes irreversible change to the ecosystem but, often, gener-
ates significant revenues both for the state and for private
actors. Reconciling these values and the multiple interests
associated with land use remains a persistent challenge for
countries endowed with natural resources, not the least as
governments look to stay in power and politicians to get re-
elected. On the one hand, governments in resource-rich coun-
tries must attract investment to ensure that national resource
revenue continues while, on the other hand, creating parame-
ters for mining that considers local interests and limits nega-
tive effects in the environment as well as on existing socio-
cultural practices. In political practice, this challenge of
balancing or merging the three dimensions of sustainability
(e.g., economic, ecological, social) becomes increasingly
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more complex as governments must work within existing in-
stitutions and continuously respond to a large, and growing,
cast of actors (McMahon and Remy 2001).

Playing a critical role in human development, mining facil-
itated the advent of modern tools, engineering, and industry—
a result of both production and downstream activities. Thus,
mining remains crucial to our current lifestyle. Furthermore,
achieving global and regional goals of sustainability, specifi-
cally around carbon emission reduction, necessitates the ex-
traction of new minerals. Meeting these goals still puts pres-
sure on communities, particularly regarding the risk of envi-
ronmental degradation and substantial societal and cultural
change (Bridge 2004: p. 206). Increasingly, local communi-
ties demand more action from governments and corporations
to protect their sociocultural and economic interests. As a
result, governments attempt to enhance the policy process
(or elements of it) with more inclusivity while mining compa-
nies emphasize corporate social responsibility (CSR) in their
efforts to improve community relations (McMahon and Remy
2001). While much of the research on CSR is focused on
developing countries, where the legislative and regulatory
are typically lacking, the contributions here add to our under-
standing on how corporate practices can drive political insti-
tutional change (Frederiksen 2019) and contribute to trust
building within the community (Cesar and Jhony 2020) or,
alternatively, fail to deliver on its promise and perpetuate his-
torical problems (Hilson et al. 2019). Finally, an important
aspect of CSR and mining is with reference on impacts to
Indigenous communities, particularly the potential economic
benefits that come with company-community partnerships
(Berman et al. 2020). The connection between CSR and part-
nerships is particularly pertinent to Sweden and Finland,
which are both home to Sami in the north. Again, while the
importance of these engagement and feedback mechanisms
for securing local benefits is acute in developing states with
weak institutions, these issues remain pertinent for jurisdic-
tions, such as the Nordics, that are engaged in debates over the
benefits and costs of mineral extraction. Often regarded as
progressive countries in terms of environmental stewardship
and human welfare, an opportunity to learn from international
examples and ensure mining policy fulfills societal goals.

This article aims to complete three tasks First, laying out the
key facets of policy analysis—institutions, actors, and
processes—and their importance in respect to mining devel-
opment, then categorizing the existing body of work as a
starting point to determine future areas of research. Second,
highlighting key issues in Sweden and Finland related to each
of the institutions, actors and process, point out some of the
practical implications, and the strategies used to either take
advantage of opportunities or mitigate problems. This in-
cludes highlighting similar problems experienced at different
locations across the globe. Third, assessing the findings of the

review and highlighting areas of strength in the policy and
pointing to keys areas that we believe would benefit from
additional attention.

Analysis model

Understanding policy development remains one of the central
points of departure for research in public policy processes in
general and political science. While various concepts on pol-
icy creation exist, describing the institutions, identifying the
actors, and outlining the process serve as three of the more
prominent points of analysis when looking at policy frame-
works. However, when making the connection between poli-
cy analysis and international lessons from the mining sector,
acceptance is a useful concept to build around as it serves as
one of the central themes of research in the form of social
license to operate (SLO).

The concept of SLO was originally intended as a concept
for companies to follow to develop trust in the communities
affected by operations (Thomson and Boutilier 2011), but the
scope has broadened, and the analysis diversified. While the
core philosophy of community relations remains, recement
studies dig deeper into the contextual factors such as the his-
tory of the company (Ofori and Ofori 2019), the active role for
government and knowledge of the socioeconomic landscape
(Sícoli Pósleman and Sallan 2019), and the effect of reports
from the industry (de-Miguel-Molina et al. 2019) on the rela-
tionship building between the company and community. In
addition to the nuance on the local level, research on SLO is
moving beyond the local level at looking at the implications
for legislation (Robinson et al. 2020), and the national (Moffat
and Zhang 2014) or regional levels (Lesser et al. 2020). The
research path of SLO confirms the importance of assessing
institutions, actors, and decision-making as a framework to
understand the problem solving in the mineral sector for these
two Nordic nations.

While political institutions are understood in different
ways, particularly regarding institutional creation and change,
an institution is commonly viewed as “the rules of the game”
(Peters 2005) and “a relatively enduring collection of rules
and organized practices, embedded in structures of meaning
and resources that are relatively invariant in the face of turn-
over of individuals and relatively resilient to the idiosyncratic
preferences and expectations of individuals and changing cir-
cumstances (March and Olsen 2006: p. 3),” or, as stated more
directly by North (1991: p. 97), “Institutions are the humanly
devised constraints that structure political, economic and so-
cial interaction. They consist of both informal constraints
(sanctions, taboos, customs, traditions, and codes of conduct),
and formal rules (constitutions, laws, property rights).” As
Fig. 1 below illustrates, institutions define the parameters of
action—mining development notwithstanding. The formal
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institutions, which include legislation and regulation on mul-
tiple levels of government, attempt to lay out the most trans-
parent rules of the game. The informal institutions, such as
norms, values, conventions, and culture, shape policy indirect-
ly both by placing external pressure on policy-makers during
the decision-making processes and by guiding the degree of
discretion for implementing authorities and actors. Thus, in-
stitutions determine which actors that are granted access to the
process, as well as the resources, tactics, and venues available
to them throughout. Additionally, established organizations
and regimes at the international level prove highly influential
to both formal and informal institutions and, in turn, impact
decision-making outcomes at the regional, national, and local
levels.

Identifying the actors involved in policy-making remains
one of the more challenging elements. Inherent to policy-
making or policy change in an industry that relies on regula-
tion, government remains a central actor. Politicians hold final
responsibility for passing new legislation, approving changes
to existing law and providing direction to civil servants re-
sponsible for drafting the legislation. Thus, for any other ac-
tors interested in providing direction for legislation, influenc-
ing the decisions made through the political realm remains the
most effective method. With this in mind, Teisman (2000: p.
943) deems it critical to understand that, “Many actors are
involved in decision-making, and they will introduce their
own perceptions of relevant problems, possible solutions
and political judgment… Complex decision making involves
many policy-makers who take decisions.” Thus, only recog-
nizing the traditional actors becomes limiting. For a case such
as mining development, with economic, social, and environ-
mental considerations at multiple levels of government, the
policy path includes various stages with a multitude of
stakeholders—some only involved for parts of the overall
process. With the expansion of competing interests in mining
development, the process must account for new actors, stake-
holders, in the outcome and give them weight (Bryson 2004:
p. 22; see Lebacqz 1986; Lewis 1991; and Stone 1997). While
originally based in management and organization theory

(Freeman 1984), the term stakeholders now defines actors
affected or interested in the outcome of a policy process.
Defining stakeholders becomes critical as this explains who
and what counts (Mitchell et al. 1997). For this study, the
ability to act serves as a guide to discerning whether these
stakeholders ought to be considered or not; Teisman (2000:
p. 944) argues that actors develop a recognizable course of
action—their attempt to influence the policy process. Because
policy often encourages greater stakeholder inclusion, the im-
portance of satisfying key stakeholders goes hand-in-hand,
potentially determining the success or failure of public policy
(Bryson 2004; Friedman 2000); it makes sense to include
stakeholders as part of the group of pertinent policy actors.

Finally, analyzing the process of policy-making itself holds
importance when researching a policy topic as complex as
mining development. Differences in process, such as the order
of events, can hold serious consequence on the outcome and
final decision. For example, at what point the environmental
impact assessment is conducted in the process can determine
the quality of information available to those responsible for
decision-making. Similarly, opening up for stakeholder par-
ticipation and deliberation early in the process generates dif-
ferent results and possibilities for public input than inviting
stakeholders to take part in the very last stages. So, while
much of this analysis outlines the technicalities of the process
and legal requirements, how they fit into the context and struc-
ture of the abovementioned institutions and actors matters, a
great deal with regard to potential conflict and the subsequent
bargains struck. Policy-making rather is a dynamic process
incorporating a range of competing ideas, actors and actions,
and where the outputs of decision-making are the result of
spatially and temporally interconnected processes of negotia-
tion and resource mobilization among actors from a variety of
organizational affiliations (governmental authorities; industry;
organized interests; and the general public) (Hall andMcGinty
1997). Furthermore, initial policy creation involves multiple
moving parts. Once implemented, most policy undergoes con-
tinuous review and revision through processes of policy
change (Sabatier and Jenkins-Smith 1999; Sabatier 2007).

Fig. 1 Mining policy process
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Public policy thus enters a system of feedback loops (see Fig.
1 below), which can be either positive (self-reinforcing policy
change) or negative (limiting further policy change).
Therefore, when new policy is implemented, it unavoidably
negotiates policy structures already in place, both in terms of
the effects, consequences and ghostlike remnants of previous-
ly implemented political programs and formal institutions
(Pressman and Wildavsky 1973) as well as the informal rules
already established among the members of society in the
shape of routines, customs, traditions, and conventions
(North 1990). Although most policies cover time spans of a
decade or more, often resulting in slow feedback since change
typically comes as a result of an identified problem, the pro-
cess of change remains an integral cog in the machine, worthy
of study.

The relationship between institutions, actors, and process
and the perception of mining are tied closely to the concept of
social license to operate (SLO). The rules of the game, actors
involved, and decision-making processes all include attempts
to improve inclusiveness and build broader acceptance for
mining operations, which is central to SLO.

These three facets—institutions, actors, and processes—
give a broad overview of policy analysis but provide a solid
foundation through which to review the existing research on
land use such as mining. And, not only does this article aim to
categorize the research, but it also looks to find the nuances in
each category specific to issues of land use, environmental
management, and benefit sharing.

The figure above outlines the relationship between the
three aspects we focus on in this article. Importantly, it is
not a temporal model; rather, it illustrates the flow of
influence. First, because institutions build the broader
context and structure, they largely determine which actors
can participate. Second, actors use the resources and strat-
egies available to them to impact the process (and out-
comes), making decisions that affect its design. Third,
the process of decision-making, shaped by institutions
and fulfilled by actors, leads to the overall perception of
the outcome in the case, mining. The perceptions that
emerge shape institutions in the future, creating a contin-
ual feedback loop.

Delimitations

Mining, in its broadest sense, includes any activity that in-
volves the extraction of a material. In an effort to build stron-
ger comparability, this review focuses solely on mining relat-
ed to ore extraction to ensure the environmental and societal
policy issues remain similar. Therefore, it excludes activities
related to oil and natural gas. Along with limiting the param-
eters of applicable activities, we outline the theoretical
boundary.

The initial stage of the review is to gather recent academic
and policy literature that captures the most recent and highly
visible issues in Nordic mining. The purpose of this analysis is
to link mining issues in Sweden and Finland to international
experiences to both point to potential solutions for existing prob-
lems and avoid issues in the future. Discovering, describing, and
categorizing all current social science research in the mining
industry would prove a daunting task. Therefore, this review
first, and foremost, limits the scope to the public policy process.
Furthermore, because the existing literature on mining spans
decades, includes a multitude of subject matters, and is often
in the form of reports and internal documentation—thus, it is
difficult to come across with conventional search methods—an
exhaustive literature analysis remains impossible. Therefore, to
further narrow the scope, the article focuses heavily on articles
written within the last two decades in an effort to identify the
current trends in mining research related to political, environ-
mental, and socioeconomic policy issues.

Undoubtedly, the term public policy covers a wide
breadth of research areas and topics. But, because policy
process research on mining remains relatively underdevel-
oped, keeping the scope broad allows for the review to
effectively paint a picture of the current research environ-
ment. Subsequently, in setting these parameters, this study
excludes any technical or “hard” science research on min-
ing except where and when it holds a close connection to
policy matters. In addition, a vast number of government,
corporate, and NGO studies exist that focus on the social,
environmental, and economic impacts of mining, along
with policy implications and recommendations. We inten-
tionally attempt to avoid including these in this study,
choosing instead to focus on traditional academic re-
search. Nonetheless, some of the publications referenced
later still fall within this aforementioned category of gov-
ernment, corporate, and NGO publication.

Instead, the material used in the study primarily consists of
academic reports, books, and articles from international peer-
review journals, principally collected through searches in two
major databases: ProQuest andWeb of Science. Connected to
a large number of smaller databases covering a broad spec-
trum of scientific research (e.g., incorporating both the natural
and social sciences), these two databases provide a solid over-
view of the subject, not only from a political science perspec-
tive but also from the view of other scientific disciplines. The
review was carried out in two steps. First, a broad, non-
specific search was used to grasp of the scope of possibly
relevant material. This helped indicate where current trends
in research on mining policy lay and, as a result, informed us
how to proceed with the more targeted searches. Second, a
number of more specific searches were executed by using
search terms found in the first search. This includes key words
such as mining, minerals, and extractive industry in combina-
tion with the terms political science, policy, politics,
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institutions, government, environment, and corporate social
responsibility. This review then categorized the results of
these various searches into the policy category or categories
each best fit and then drawing comparisons to some of the
work done in other land use activities.

Institutions

Identifying the institutions related to mining goes hand-in-
hand with understanding the norms, values, and rules in the
political, corporate, and societal realms. Responsible in help-
ing shape the creation and change of formal and informal
processes, institutions are influenced by and, in turn, influence
various facets of society. Furthermore, viewed as institutions,
political context and history vary across nations, states, and
cultures, thus underscoring the importance of the spatial com-
ponent of this study. While setting the framework for actors
granted access to the process and the shaping of the process
itself, institutions should be viewed as a temporal process—
the contemporary rules, policy structures, and norms perme-
ating society (Pierson 1996: p. 126). Institutions, as a reflec-
tion of the political mandate and societal values of the day,
should place emphasis on issues of local socioeconomic de-
velopment and environmental protection—particularly for
land use that often requires approval from multiple levels of
government and multiple government ministries and agencies.
However, some suggest that institutionsmay act as barriers for
politicians when considering these issues as expectations at
the international level pressure decision-makers to value for-
eign investment over national interest.

In the Nordic context, one of the primary issues raised is the
issue of mine ownership as Sweden and Finland experienced
similar paths. Swedish mining was deregulated in the early
1990s and opened to international actors, a strategy to attract
international expertise and foreign investments to strengthen
the Swedish mining sector (Tano et al. 2016; TarrasWahlberg
2014). The opening of the sector, combinedwith an increasing
demand for minerals and metals, stimulated mineral-related
activities in Sweden. In the 2000s, multiple mining projects
were launched, some by junior companies (Tarras Wahlberg
2014; Knobblock and Pettersson 2010). This included an ex-
pansion of exploration activities throughout the country, with
expenditure growing from just under 300 million SEK (37.7
million USD) in 2005 to a high of just under 800 million SEK
(113.1 million USD) in 2011. At the same time, increasing
production capacity in operating mines, re-starting old mines
and, building entirely newmines (Tano et al. 2016). However,
the rejuvenation of the industry came with some contention.
Most notably, the main issues that continue to challenge the
industry are the competing land uses and the effect on reindeer
herding (Beland Lindahl et al. 2018; Haikola and Anshelm
2016), which now raises questions about the institutional

structure. Because reindeer herding is intimately linked to
Sami culture, the push for the inclusion and recognition of
Sami rights in the legislation is either directly or indirectly
related to minerals and mine development (Kløcker Larsen
and Raitio 2019; Lawrence and Moritz 2019), which has been
reflected in recent court rulings but not in legislation
(Lawrence and Åhrén 2016; Elenius et al. 2017). At the same
time, state agencies interpret legislation in different ways,
leading to greater legal uncertainty for the sector moving for-
ward (Poelzer 2019).

In Finland, the 1990s also marked an opening of mineral law
to multinational companies (Lindborg 1996) but this coincided
with a downturn in the industry and, once again, not until the
twenty-first century did foreign companies invest in prospecting
and the fortunes of the industry reverse (Hernesniemi et al. 2011;
Tuusjärvi 2013). The influx of these multinational companies
changed the scope of mining in the Nordic countries—bringing
forward international standards and assessments. At the same
time, once foreign companies began investing, domestic ques-
tions around taxation and royalties to both community and coun-
try emerged. Understanding how to connect mining to local
benefits was part of the efforts towards regional socioeconomic
development (Mononen and Sairinen 2020; Mononen and
Suopajärvi 2016). Most prominent, however, in recent discus-
sions is the issue of environmental protection. Initially spurred
by a pond leak in 2012 at the Talvivaara Mine that allowed
uranium and other toxic metals leach into the environment, con-
cern increased significantly over the handling of environmental
issues related to mining (Mononen 2015; Sairinen et al. 2017).
Today, many of the discussions on managing the industry in the
future are the issues of environmental management (Ruokonen
and Temmes 2019) but, even further, understanding how min-
ing fits into a broader perspective of local planning and impact
assessment (Suopajärvi and Kantola 2019). Research interna-
tionally points to the experiences in other countries and the
problems to avoid.

Resource governance

While some suggest that mining, as an activity and industry,
naturally leads to negative environmental and social outcomes
for local communities with little economic compensation,
others argue that institutional design matter in relation to the
magnitude of negative outcomes. The first school of thought
associates view mining as one of the culprits of “Dutch
Disease” and “resource curse”—the school of thought that
believes resource-rich states often depend too heavily on re-
source revenue, limiting long-term economic growth because
of the lack of investment in manufacturing in combination
with the volatile nature of resource prices. Furthermore,
Bebbington et al. (2008a: p. 909) contend that the mineral
sector effectively positioned itself to limit the ability for gov-
ernment to govern—the instruments to ensure social and
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environmental protection either weakened or disabled. In a
similar vein, Cox (1996) looked at what he viewed as a missed
opportunity for the Australian government to develop a part-
nership with India in order to apply pressure to the corporate
sector. He cites the lack of political will and, subsequently, the
powers of the state that trumped national interest (ibid: p. 97).
These examples point to the inherent weakness in most polit-
ical institutions related to the mining industry—weaknesses
that favor corporate interests over social and environmental.
On the other hand, with institutions playing a central role in
defining the process, others make the argument that not all
institutional arrangements weaken state authority.

Butkiewicz and Yanikkaya (2010) andMoreen (2006) both
study the causes and effects of this “curse” and what policy
instruments exist that circumvent or prevent the problem.
Independently, they conclude that weak institutional arrange-
ments are the chief causes of the problems, and that an exten-
sive revision of existing institutions may provide a more sus-
tainable solution. The work conducted by Brunnschweiler and
Bulte (2008: p. 250) goes even further to suggest that resource
wealth, when properly accounted and distributed, facilitates
positive developments for both the related institutions and
the impacted economy. Whether the state holds the brunt of
the responsibility for the current institutions remains a perti-
nent question and, perhaps more importantly, whether the
state holds responsibility for leading institutional change.

Environmental protection

While environmental legislation and regulation provide clear
direction regarding the activity related to mining, some of the
bargains and processes that affect the behavior of mining com-
panies occur outside formal structures. Because the institu-
tional arrangements differ immensely between jurisdictions,
the deal making on environmental issues between companies
and communities offers an interesting topic of research. In
countries where environmental regulation remains lax, mining
companies that operate on a global scale employ industry
“best practices” regardless of the local law. The research done
by Armaha et al. (2011) on Ghana gives an example where
weak institutional arrangements affect transparency and ac-
countability; furthermore, this occurs to a degree that part of
the CSR work done by mining companies in the country in-
cludes upholding environmental standards more stringent than
the law. While cases like this may indicate a positive trend
with regard to CSR, different company standards create vari-
ance in the environmental behavior within a country.

This disjointed institutional arrangement can place the onus
on local communities to ensure mining companies follow
some type of environmental protection protocol. But, as
Bebbington and Bury (2009) and Zhu and Cherni (2009)
found, as the communication between companies and com-
munities breaks down, the problems become enhanced. In

Peru, the lack of coordination between state agencies respon-
sible for mining, water, and local development severely limit
the possibility of sustainable development (Bebbington and
Bury 2009). For communities with little expertise in these
areas, little government direction can prove to be quite detri-
mental. In China, a similar situation of reduced government
oversight led to a regulatory framework that neglected envi-
ronmental protection, despite the opportunity to include such
measures with recent market reform (Zhu and Cherni 2009).
These examples indicate a real need for government to set
fairly rigorous environmental standards, but simultaneously
raises interesting debate over the role of mining companies
in defining these standards through CSR.

Corporate-community relations

In recent years, mining companies find themselves increasingly
at odds with inhabitants living close to a mine and their ability
to engage, interact, and compromise directly with locals, often
indicates the overall success of the development. However, the
research on corporate engagement remains in relative infancy.
Dashwood (2007) considers the motives for adoption of CSR-
policies within mining companies and challenges the common-
ly held conception that global norms pressure companies into
adopting CSR-policies and discusses the possibility of internal
company pressure as an alternative explanation. In this sense,
mining companies learn from past experiences and not attempt
to be proactive instead of reactive. In another study, a mine
development in New Caledonia, Horowitz (2010) focuses on
how social affiliations affect how people perceive and choose
to trust scientific information about environmental impact. In
the given situation, it was not a matter of judging the credibility
of a scientist or his work, but rather a matter of siding with your
own affiliation. Long-term expectations of social and economic
benefits of the mining project were, in turn, the basis for choice
of affiliation for community members. One might imagine,
then, that the capacity for community members to make in-
formed decisions regarding resource development remains an
issue, as information flow may not necessarily be open.

As expected, the strength of institutions plays a tremendous
role in ensuring that the intended outcomes actually come to
fruition. However, global interdependence and interconnec-
tivity also play important roles. On one the hand, politicians
may capitulate to the pressure of adjusting local markets to
allowmore foreign investment—sacrificing some control over
social and environmental preservation. On the other hand,
globalization forces companies looking to conduct business
in multiple jurisdictions to establish environmental and com-
munity engagement practices that surpass some government
regulation.

Institutions governing long-term planning and land use,
therefore, shave several common threads. The investment cli-
mate and the administrative capacity matter significantly when
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considering the actual cost of development. As demonstrated in
all three types of development, government policy creates clear
incentives and disincentives related to cost—either directly
through a tax or indirectly with environmental guidelines.
Corporations also take into account local administrative effi-
ciencies, or lack thereof, when considering investment in a new
project. However, social cost also matters. In a trend similar to
that found in mining development, the degree to which local
stakeholders provide input continues to grow in importance for
other long-term developments like wind power and hazardous
waste storage. As a result, the outcomes differ significantly due
to the institutional arrangements but actors, as they make deci-
sions, can prompt change in institutions; therefore, they serve
as another important basis of research.

Actors

Political actors traditionally hold the lead role in mining devel-
opment largely, through either constitutional or legislative pow-
ers, because government possesses final decision-making on is-
sues of land use, water use, resource extraction, taxes, royalties,
and rents. However, as non-government entities demand greater
accountability and inclusion in policy decisions—a trend not
uncommon in today’s era of policy—politicians look at new
ideas in order to allow different inputs into the policy process.
Actor resources are as follows: organizational capacity, access to
power, activation of opinion support, and knowledge.
Particularly because concepts such as SLO and FPIC are gaining
prominence in the resource sector, mining notwithstanding, one
of the important factors is understanding the extent to which
these actors affect decision-making to make policy work
efficiently.

One of the central discussions around mine development
today is the recognition of traditional Sami herding regions
and the opportunities for decision-making. In the Swedish
mining and environmental legislation, Sami rights are poorly
articulated and protected (Lawrence and Åhrén 2016; Elenius
et al. 2017). Traditional Sami reindeer herding is viewed as a
public interest and not as a property right. Furthermore,
Swedish law does not recognize a state consultation duty over
the Sami people and, subsequently, Sami are treated in legis-
lation as another stakeholder and not as a property holder. The
greatest opportunity for input comes through the EIA, both for
the mining concession and environmental permit. Because
legislation does not distinguish Sami use of land directly,
practices have been developed over recent years so that the
mining company normally do a more extensive “reindeer
herding impact assessment” as part of the EIA. Similar work
on understanding the ontological differences between the
world of minerals and reindeer herding in Finland points to
some of the inevitable conflicts that will emerge due to the
opposing views on the land and its resources (Lassila 2018).

The challenge to reconcile these different worlds will be part
of the on-going work in the mineral industry for the foresee-
able future.

Shifting away from Indigenous actors, in Finland, there has
been significant work on the part of government to align the
mining industry into the national and EUvision for sustainability.
The Finnish Ministry of Employment and the Economy devel-
oped an action plan to help facilitate this goal (TEM 2013) and
the creation of a Network for SustainableMining occurred short-
ly thereafter (Yrjö-Koskinen 2015). These initiatives are intended
to link technological development and environmental protection
within the sector, sending a clear message that the impacts from
mining are socially acceptable. And, in turn, research in Finland
is focused on understanding the perception of mining at the na-
tional level (Jartti et al. 2020; 2017). Different combinations of
state and market solutions for social issues are common through-
out the mining industry and looking at practices abroad offers an
interesting comparison of similar issues and solutions.

Governing bodies

As one would expect, the capacity of those in government and
the governing structures they create account significantly de-
cisions in the process of mining development. Distributing
responsibility across multiple authorities in properly function-
ing administrations can mitigate risk and ensure a develop-
ment process that not only follows the legal requirement but
also accounts for variables specific to each project. In admin-
istrations where the political authorities lack proper coordina-
tion and either misunderstand or neglect such variables, con-
flict arises. In an overview of Papua New Guinea’s mineral
policy, James (1997) explores a situation where conflict
emerged between state and provincial authorities concerning
the allocation of risks and benefits between the two levels of
government. Primarily, provincial and state authorities failed
to agree on the terms for compensation for mineral develop-
ment. The state, responsible for the distribution of exploration
rights, remains entitled to returns from mineral developments
while provincial authorities, though impacted by the negative
externalities of mining operations to a significant degree, felt
they did not receive due compensation—the basis for the con-
flict. Similar problems occurred in Peru, where administrative
structure reform led to conflicts between state, private compa-
nies, and local authorities over the distribution of economic
benefits. The lack of support from national institutions served
as one of the main reasons the new decentralized mining pol-
icy incited local conflicts (Arellano-Yanguas 2011).

Corporations

Viewing the research of corporate practices through the policy
lens shifts the focus away from the technical aspects of mining
to the adoption and evolution of CSR and environmental
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sustainability practices. As stated earlier, public awareness of
risks to the environment and the potential for cultural change in
the community places new pressure on the mining industry to
adopt expansive CSR policies. The literature on CSR in mining
industry covers a broad spectrum of issues, e.g., CSR develop-
ment and progress, conflicts between corporate and state poli-
cy, community engagement, company/community conflicts,
and systems for handling grievances.

McMahon and Remy (2001) employ a comparative ap-
proach in their study of mining development and find a trend
of open communication and a high level of transparency
among all successful corporate ventures. Not only must
mining companies develop strong relationships with state and
local government but also build and foster trust with all affected
stakeholders and find ways to account for their interests in the
development process. Cameron (2009) and Cheshire et al.
(2011) also examined these types of interactions between min-
ing companies, local communities, and government authorities
in the implementation process of CSR practices. Both studies
highlight the potential difficulties of inviting more actors to sit
at the table, but also point out the benefits of cooperation. A
similar study by Gifford et al. (2010) identifies an emerging
“industry-wide institutional environment” of CSR-practices fo-
cused on building local legitimacy in developing countries.
Jenkins and Yakoleva (2006) study mining companies’ prac-
tices of reporting on their environmental progress as a form of
CSR. Unsurprisingly, a substantial gap exists between the
“best” and the “worst” companies and they conclude that more
collaboration and good leadership is needed to raise the stan-
dards of the lowest performing companies.

Looking at CSR as a partnership among companies, gov-
ernments, NGOs, and other actors from civil society, Aaronson
(2011) evaluates the Extractive Industries Transparency
Initiative (EITI) as a means to reduce corruption within the
mining industry of resource rich countries. Despite good par-
ticipation in the project, the inability of the EITI to penalize
non-compliance amongmembers remains a barrier that reduces
the opportunity to be effective. Other difficulties include con-
cerns with insufficient information, building broader public
participation and input, and divergent views on the purpose
and aim of the project. However, as a relatively new initiative,
the EITI holds the potential to empower members of civil so-
ciety if membership eventually requires compliance.

Indigenous participation

Although the rights of Indigenous peoples typically differ
from one jurisdiction to another, similarities in land rights
and land use claims still offer interest points of comparison.
As Indigenous rights increasingly come to the fore as a policy
issue, more countries recognize the right for Indigenous peo-
ple to participate in resource development, a “duty to consult”

in Canada for example, that impacts their land or livelihood
either directly or indirectly.

O’Faircheallaigh and Corbett (2005) explore rights that in-
clude economic compensation for development on Indigenous
lands and a right to participate in the process of deliberation
concerning the planning and management of a mine. In theory,
by participating in the planning process, Indigenous people can
ensure that proper concern is taken to their cultural, social,
spiritual, and environmental heritage. The degree of participa-
tion and level of compensation are often a matter of negotiation
between Indigenous groups and the mining companies, which
on several occasions has put Indigenous groups in a somewhat
disadvantageous position. Two studies, O’Faircheallaigh and
Corbett (2005) and O’Faircheallaigh (2010), look at the con-
tents and properties of these negotiated agreements. One issue
they identify, the provision of economic compensation, places
Indigenous communities in a difficult situation. Because eco-
nomic compensation often requires confidential agreements,
they legally bind members of the Indigenous community to
officially support a planned project as part of the requirements
for compensation. Furthermore, Indigenous communities that
receive economic compensation from a mining company may
also reduce government financial support as a result
(O’Faircheallaigh 2002, 2010). This is particularly problematic
when considering lump sum compensation upfront or a portion
of future resource revenue. Financial compensation may also
exacerbate existing problems of inequality within Indigenous
communities and depending on the type of compensation and
the social composition of the community this risk may be quite
diverse in different communities (O’Faircheallaigh 1998).

In more serious cases, mining projects that intentionally or
unintentionally ignore consultation and communication with
Indigenous communities provide the foundation for conflict.
In Guatemala, this proved to be the case when Indigenous
groups, as a response to structural exclusion from decision-
making, organized several protests. Unfortunately, these pro-
tests often ended in violent confrontations with the police
(Yagenova and Garcia 2009). Although these types of issues
continue to persist, recent trends suggest that, in some juris-
dictions, change is coming, albeit slowly.

Howlett (2010) and O’Faircheallaigh (2006) both study
changes in Australian Indigenous rights legislation designed
to create new possibilities for Indigenous peoples to participate
in decision-making in mineral development processes. Based
not only on values of democracy and legitimacy, these changes
create new economic possibilities for Indigenous peoples.
However, both articles conclude that even though these
changes in legislation and policies increased the influence for
some Indigenous groups, problems remain. One of these
problems is a perceived institutionalized hostility within the
legal and political systems towards Indigenous rights and
influence. In practice, this reduces the effectiveness of the
legislative changes. Another problem Howlett points out is
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the focus on the progress and achievements overshadowing the
existing problems. Looking at Indigenous involvement in
Guatemala, Fulmer et al. (2008) discover some problems with
legislation meant to govern large-scale mineral development.
Even though much of recent legislation, policy, and CSR-
policies concerning Indigenous rights hold potential, the out-
comes often fail to align with the aims. Just like in the two case
studies discussed above, structural and institutional weaknesses
constrain potential progress.

Local communities

With the establishment of new mines, the actors most signif-
icantly affected come from the local communities. As a result,
they have the most to gain and the most to lose. The industry
claims a track record of local economic growth that coincides
with mining development, a sentiment often echoed by gov-
ernment, and frequently this holds true. However, the perma-
nent change to the ecosystem and environment is also well
documented. This impact spurs community actors to demand
more diligence and attention from mining companies to en-
sure they keep damage to a minimum or, in some cases,
completely reconsider the mine. Unsurprisingly, the emer-
gence of conflicts, particularly legal battles, between local
inhabitants and large multinational mining companies set up
potential “David versus Goliath” scenarios.

A conflict between small-scale Peruvian farmers and a
large international mining company saw the farmers “even
out the odds” and increase their resistance by cooperating with
national and international NGOs. Importantly, by reframing
their claims from an international perspective, the farmers
found new support for their cause (Haarstad and Fløysand
2007). Similar grassroots resistance movements occurred in
Ecuador, and Kuecker (2007) described another example of
the potential influence and power of community actors. In this
case, local resistance groups, through protests, managed to
stop the development of a new mine by ensuring the costs of
development became too high. In one particular instance, vil-
lagers removed all the mining equipment from the extraction
site, effectively stopping the mining company from operating.

Process

Requiring stringent legal procedure while at the same time
involving various informal inputs, mining development con-
tinues to use more traditional and linear aspects of the policy-
making while, at the same time, other aspects shift to a gov-
ernance model based on the diffusion of responsibility. The
conventional model of the policy process as a linear progres-
sion through a set of separated and functionally sequenced
stages (i.e., problem formation, selection of policy, implemen-
tation, and evaluation) (de Leon 1999) is therefore not entirely

adequate for capturing the shifting and uncertain patterns of
governance characterizing contemporary mining policy pro-
cesses. Rather, mining policy is a dynamic process incorpo-
rating a range of competing ideas, actors and actions, and
where policy production is the result of spatially and tempo-
rally interconnected processes of negotiation and resourcemo-
bilization (Hall and McGinty 1997).

Sustainability as a concept and, in turn, as a policy goal, has
gained significant prominence over the past three decades. The
importance of creating policy that not only looks short term but
also instead adopts a more comprehensive solution that con-
siders the long-term implications for issues such as the envi-
ronment, society, and economy now takes priority, at least in
rhetoric. A clear example today of efforts towards long-term
sustainability is the United Nations’ Sustainable Development
Goals (SDGs). The UN created 169 targets within 17 broad
goals to guide member states towards a common vision for
2030 (United Nations 2015). While providing a framework
and definition for sustainability that countries can latch onto,
the SDGs also illuminate the inherent conflict within sustain-
ability as contradictions can be identified within the targets
(Guan et al. 2019), making the implementation of these goals
one of the most difficult public policy challenges in our future
(Xue et al. 2018). The SDGs become increasingly recognized
within the public sphere, Sweden and Finland no exception
(Eurobarometer 2017). Because the SDGs promote both socio-
economic growth and environmental protection, they reflect
both the challenges related individual project and the decisions
taken approving and monitoring a mine and the broader socie-
tal dilemmas between development and conservation. Sweden
and Finland, as members of a EU that support these goals, must
develop processes that reconcile these different views on sus-
tainability and place mining in a position to contribute to these
goals. Therefore, as the work begins realizing these goals, pres-
sure mounts on authorities to chart strategies forward and de-
velop capable policy.

However, this requires a rethinking of the factors govern-
ments and their respective bureaucracies must account for
when applying these new policy principles.With the increased
pressure for government to become more accountable and
transparent when making these types of decisions, along with
interested actors’ demand for greater direct input, the nature of
public policy-making, and even democracy, changes. Mining
provides a useful case when considering the basic tenants of
policy development and in deciding on whether the institu-
tions and structures produce the intended results—including
the process itself. And, although mining development alone
lends well to the analysis of policy-making and assumptions
can be made regarding the key aspects to investigate, an in-
vestigation of the policy process also speaks to other non-
renewable resource developments.

A transition to greater sustainability requires renewable
energy as a centerpiece to reaching carbon neutrality (Avila

233Digging in the dark: reviewing international literature to address impending policy challenges for Swedish...



2018). But the ambition for this type of sustainable future
presupposes access to renewable natural resources and
innovation-critical metals such as copper, cobalt, lithium,
and rare earth elements for batteries, wind turbines, and solar
cells (Tillväxtanalys 2017). Many of these elements are found
in Sweden and Finland and, as a result, the European
Commission designated these two nations as critical mineral
regions. And the demand of critical metals increases rapidly as
renewable energy infrastructures are built. Large-scale electri-
fication of energy systems requires energy storage technolo-
gies that necessitate the extraction of “battery minerals”
(Arrobas et al. 2017). Finding a process that adequately ad-
dresses these different perspectives is not new to the mining
industry. However, looking at how the recognition of different
values and methods to find collaborative arrangement may
give insight on how to solve these sustainability conflicts in
the future.

Competing values

Conflicts can arise between communities and the state (Lange
2011; Bebbington et al. 2008a), small- and large-scale miners
(Hilson 2002b), within communities (Campbell and Roberts
2010), but also between communities and mining companies
(Kemp et al. 2011; Bebbington and Williams 2008; Hilson
2002a), which seems to attract the most attention. If not me-
diated properly, these value conflicts possess the potential to
escalate into full-scale confrontations between different fac-
tions, which can result in severe consequences both for the
development process itself and for the affected communities.
Commonly, these conflicts revolve around divergent views of
the social, economic, environmental, and cultural effects min-
ing have on the surrounding community and its inhabitants
(e.g., Lange 2011; Kemp et al. 2011; Bebbington and
Williams 2008). Contrary to this, Hilson (2002a) claims that
these impacts rarely are the chief cause of conflict. Instead, he
points to the lack of communication and information sharing
between community members and mining companies as the
biggest reason for conflict. Beyond improved community-
company consultation and communication, an increased level
of coordination between regional authorities and better com-
pensation for communities also contribute to decreased levels
of conflict (Ibid). Although these and other similar mecha-
nisms offer the possibility to effectively avoid potential con-
flicts they also require extensive effort from both mining com-
panies and community members. Without this engagement,
the risk that attempts to transform high-level CSR into “on
the ground practices” falls short of its intentions remains
(Kemp et al. 2011).

Besides the design of the development process and the
efforts of mining companies and community members, the
type of intra-community communication also seems to affect
the level of conflict during development. In an attempt to

better understand the internal dynamics of a development pro-
cess, Campbell and Roberts (2010) analyzed the discursive
process surrounding the proposal of a newmine. They discov-
ered a highly polarized debate involving two separate discur-
sive communities, each trying to convince undecided commu-
nity members to support their point of view. Despite extensive
campaigning, neither side proved successful in converting
members of the opposing faction, only undecided community
members could be convinced. This signals a potential problem
for companies trying to establish new mines in communities
with a priori strong anti-mining groups (Ibid).

Communication and consultation

To avoid or mitigate conflict in the development of a newmine
(or the closure of an old mine), effective communication be-
tween stakeholders often serves as a prerequisite (Richardson
2003; Kepore and Imbun 2011; Laurence 2006; McMahon and
Remy 2001). Developments including deliberative processes
between mining companies and other stakeholders also gener-
ate many positive outcomes for all concerned parties. Mining
companies can, for example, gain increased support from stake-
holders who they require support from (e.g., local communities
and government authorities) and, as a result, from the economic
benefits (Laurence 2006). However, to enjoy these positive
effects, it remains imperative that the deliberative processes
occur at the start of a new project; otherwise, the community
develops the perception they merely serve as a means to gloss
over negative impacts already inflicted (Kepore and Imbun
2011).

Although mineral development processes that include de-
liberative procedures more effectively avoid conflicts, this
does not guarantee conflict-free development. To ensure that
deliberative processes, once in place, proceed as efficiently as
possible and lead to as good as possible results, stakeholders
possess some knowledge of negotiation and mediation—they
must be given the tools and resources needed to conduct a
successful negotiation (Richardson 2003).

As the industry changes, with deliberation and transparen-
cy taking on new meaning, to be effective, the process must
reflect this change as well. Thus, a common understanding of
the project goals, along with the technical aspects, remains
critical to any process that includes purposeful deliberation.
Learning, in some capacity, then becomes a necessary part of
the process and facilitating this between societies, govern-
ments, and industries requires a strong understanding of how
different learning occurs (Smit et al. 2007). Szarka (2006) also
points to the importance of keeping a wide breadth of aspects
when thinking about learning. While understanding the eco-
nomic aspects of resource development usually becomes the
main focus, attention ought to be paid to learning the pertinent
institutional and community factors.
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Conclusion

With the pressure for additional resources tomeet future, clean
energy needs, Sweden and Finland find themselves in an in-
teresting position. Many of the minerals needed to supply the
energy transition are found in these two northern European
countries and, as the EUmoves forward with its commitments
such as the European Green Deal and the UN’s Sustainable
Development Goals, the pressure continues to mount to help
meet these objectives. However, the ability for nations to cre-
ate sustainable mining industries rests on policy that incorpo-
rates sound institutions, key actors, and proper processes.
While both Sweden and Finland have been deemed attractive
locales for investment by entities such as the Fraser Institute,
there are current challenges that will be exacerbated with the
need for new, critical minerals. Because institutions, actors,
and processes play a central role in the effectiveness of an
industry, looking at these components from an international
perspective is vital to both dealing with problems today and
preventing them in the future. Our findings on the current
mining issues in Sweden and Finland confirm that attention
must be placed across all three facets of policy development.

In both jurisdictions, similar issues around understanding
and strengthening institutions will be critical. Corporations
look to jurisdictions that provide conditions ideal for long-
term investment. Governments that operate within a strong
institutional framework find the task of generating revenue
from outside investment relatively easy, while governments
with weak institutions attempt to compete by creating favor-
able market conditions that lead to little domestic benefit. This
means that as minerals related to the energy transition are
mined, the global environmental benefit is not enough—
local communities and the nation where the mines are must
enjoy additional, often economic, benefits. Looking beyond
revenue regarding institutions, our review found the important
role the dynamic between corporations and communities
plays in the success of mining operations, particularly with
regard to Indigenous rights and environmental protection.
While corporate engagement practices are key, government
needs to provide some clarity for all actors on management
of different land use activities—particularly when they over-
lap in a significant way. Defining the rights of Indigenous
groups may be one method, but authorities need a coordinated
interpretation of the existing legislation at the very least. One
of the examples in the literature highlights the conflict be-
tween different levels of government and/or government
agencies. Highly decentralized policy leads to competing
goals within government, serving as one source of agent con-
flict. On the environmental side, effective corporate relations
depend heavily on the level of communication between the
company the community it wishes to engage. In projects
where the company takes the lead on setting the environmen-
tal standards, community engagement is critical to establish

and maintain trust. However, in jurisdictions with more rigor-
ous standards, the research on the importance of outside input
into environmental planning and protection in mining lags
behind. Researching input into various environmental impact
assessment processes offers a compelling point of comparison
between countries like Australia, Canada, Sweden, and
Finland. Because decision-making ability for actors relies
heavily on the institutional framework, the research on perti-
nent actors in the mining industry paints a similar picture.

On actor side, the inclusion of Indigenous communities is
one of the central issues in Sweden. And while industry en-
gagement with Sami communities is not new, some of the
challenges for new companies working in Sweden are similar
to those found around the world. In Finland, the value of
creating actor networks is central to gaining acceptance for
the industry, particularly giving NGOs and grassroots organi-
zations a place around the table. In the global examples, for
Indigenous communities, because mine development often
includes issues around land rights, the discussion revolves
around responsibility for planning and revenue sharing. In
some cases, Indigenous groups opt to broker deals directly
with mining companies in order to receive compensation up-
front. However, this leaves communities vulnerable to future
problems with the mine after they sign the confidentiality
agreements that go hand-in-hand with compensation pack-
ages. Both scenarios point to the significant variance for
decision-making and, the unevenness of which, may hold
the potential for conflict in the future. Grassroots organization
sometimes displayed the capacity to overshoot their potential
by finding sympathizers at the national or international
level—important for policy-makers to consider as the influ-
ence of international convention grows. Sweden and Finland
need to find a balance between appeasing interested actors
while focusing on those most affected by mining operations.
In all cases, the capacity for stakeholders interested in ensur-
ing societal and environmental protection and safeguards
largely correlates with institutions. The jurisdictions that either
protects additional input through legislative measures or infor-
mal practices more effectively reduce conflict, and for the
most part, these measures and practices are found in the
process.

Finally, creating effective processes is ever more pertinent
in a time when the pressure of meet energy and climate goals
are increasing. For Sweden and Finland, meeting these targets
while maintaining control of the impacts and benefits domes-
tically is a necessity. And, with the on-going debates and
policy change over environmental protection and competing
land use, particularly Indigenous, the value of getting these
decisions right is immense and governments have the capabil-
ity to make changes to the process that elicit significant effect
on the outcomes. Much of the research on mining policy deals
with investigating potential points of conflict between actors,
and due to institutions, the work on policy process focuses on
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conflict mitigation and management. The development of a
mine requires many moving pieces and, as such, the likeli-
hood of competing goals rises. Therefore, the strength of the
process lies in its ability to allow necessary input throughout
development and beyond, while possessing mechanisms that
promote compromise and collaboration. As discussed inmuch
of the policy literature, deliberation allows for greater account-
ability and, subsequently, acceptance. Sweden and Finland
have a difficult task moving forward as multiple competing
interests such as mineral production, Indigenous rights, and
sustainability come to a head. However, past research point to
the potential for sound policy development to not only miti-
gate conflict but to also find solutions beneficial to multiple
parties.

Together, strong institutions, engaging affected actors, and
effective processes make the difference between mining pro-
jects that contribute to both societal and community goals
versus those that leave fail to maximize benefits. The need
for more raw materials will essentially double by 2060
(OECD 2019), underscoring the importance of getting these
factors right to position the Swedish and Finnish mining sec-
tors to succeed in the coming century.
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