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Abstract 
This qualitative study explores how crisis preparedness practitioners in Sweden perceive the 

Agreement on Municipalities' Crisis Preparedness and how the municipalities have 

implemented what is stated in the Agreement on Municipalities' Crisis Preparedness. Drawing 

on theories about soft governance and policy instruments this has allowed the study to explore 

how the agreement might be viewed by those working with it in relation what the theories has 

to say. This has been done through performing semi-structured interviews with seven crisis 

preparedness practitioners at seven different municipalities spread across Sweden. For this 

study a thematic analysis was performed on the material, based on the interview guide and the 

indicators, Perception, and Implementation.  

 

The result of this study is that agreement is constructed in a way to give freedom to those 

working with crisis preparedness and is seen as soft by practitioners, which means that the 

agreement as such can largely be seen as soft governance. However, some practitioners 

expressed the notion that they would have liked to see clearer and stricter governmental 

steering. That it could be viewed as soft means that the agreement could potentially take 

advantage of the benefits to using a soft approach, or this would be the case if the study 

wasn’t able to show that there exist, a problem with crisis preparedness. This problem is that 

there is not enough money to do more than is necessary regarding crisis preparedness. Why 

this is could be questioned as the municipalities have taxation rights and it could as such be 

interesting to delve deeper into why this is in a future study.  
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1. Introduction 
The world is becoming increasingly complex and governments are often confronted with new 

realities, such as the COVID-19 pandemic or the war in Ukraine. In Sweden, this has led to an 

ongoing reform of crisis preparedness and civil defence (MSB 2023a). This has led to a shift 

from hierarchical, state-centric steering to a more decentralised one, with more stakeholders 

brought to the table and a broader distribution of authority (Capano, Howlett & Ramesh 

2015). This, in turn, has led to the development of several concepts to categorise and describe 

contemporary steering, such as hard or soft governance (Janssen & Van der Voort 2020). In 

Sweden, soft governance has become somewhat more popular, with the use of 'voluntary 

agreements' becoming more common (MSB 2018a). Agreements can be seen as a soft, non-

binding steering tool used to influence municipal actors (Regeringskansliet 2014). One 

problem with them is that they are under-researched, which can be problematic as they are 

used in complex areas (MSB 2018a). 

  

The shift from government to governance has had an impact on crisis management, which is a 

rather complex field (Christensen, Lægreid & Rykkja 2016). This can be illustrated by the 

fact that crisis management often has to deal with systemic risks. As the name suggests, these 

have the capacity to cause significant damage to the systems on which society relies and are 

therefore difficult to manage when they occur (Renn et al. 2019). Recent research has 

highlighted the importance of cooperation and coordination for effective crisis management, 

although initiatives do not always match what is needed or wanted at the local level 

(Wimelius & Engberg 2014). The importance of cooperation and coordination means that 

networks can be helpful in crisis management, but power imbalances may mean that they 

don't always work as well as they could (Beunen & Van Assche 2021). Furthermore, these 

networks can often be regulated by softer methods of governance, such as voluntary 

agreements, where trust and respect are paramount, as governance will erode if trust in it is 

lost (Beunen & Van Assche 2021).  

  

As mentioned above, agreements are increasingly common in Sweden and have therefore also 

been adopted for crisis preparedness, called the Agreement on Municipalities' Crisis 

Preparedness (MSB & SKR 2023). The Swedish Civil Contingencies Agency (MSB) is the 

central authority responsible for issues related to crisis preparedness and civil protection if 

they are not covered by another authority (MSB 2019). The MSB also plays an important role 

in cooperation and coordination with regard to crisis preparedness in Sweden. The Swedish 
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Association of Local Authorities and Regions (SALAR), on the other hand, is a membership 

organisation that represents all municipalities and regions in Sweden and works to promote 

the interests of its members (SALAR 2023). The Agreement on Municipalities' Crisis 

Preparedness mainly deals with issues such as reimbursements and support from the MSB, 

which is intended to help municipalities strengthen their crisis preparedness capabilities 

(MSB & SKR 2023). It can be said that the core purpose of the agreement is largely to 

improve crisis preparedness at the municipal level. Therefore, the focus of this paper will be 

on how the agreement is viewed by those who work with the agreement at the municipal 

level.  

 

Hence the following sections: General Support, Risk and Vulnerability Analysis, Planning, 

Geographical Area Responsibility and Training & Practice are the ones that will be analysed 

in this paper as they focus on improving knowledge. The General Support section sets out 

what support the state should provide to municipalities. The Risk and Vulnerability Analysis 

section clarifies how the municipality should work with a Risk and Vulnerability Analysis 

(RVA) and what support they can get for this task. The Planning section explains what the 

community should consider when planning for extraordinary events. The Geographical Area 

Responsibilities section deals with the responsibilities of the municipality and what it should 

do during an extraordinary event. The Training & Practice section deals with how 

municipalities should carry out activities to strengthen local know-how. Other sections of the 

agreement, such as those dealing with the role of county councils, are largely outside the 

scope of this paper. Although some questions were put to the participants in relation to the 

County Administrative Boards (CABs), these questions were asked from the perspective of 

the municipalities. 

 

While there are different forms of governance, a common one is to categorise governance as 

either soft or hard, depending on whether the instruments operate through the use of hard or 

soft steering. This then leads to the dichotomy between hard and soft steering, and how this 

might affect the implementation of the agreement is therefore of particular interest to this 

paper. And as policy instruments are used to attempt steering, the theory surrounding this will 

therefore be a core component of this paper. Hard and soft governance can be broadly 

classified as follows: Hard governance can largely be seen as a hierarchical form in which, for 

example, regulatory instruments are used to steer. Soft governance, on the other hand, can be 

seen as a non-binding form in which non-official guidelines are commonly used as a steering 
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instrument (Brandsen, Boogers & Tops 2006). The use of soft governance instruments such as 

non-binding agreements can, if used correctly, lead to several benefits for the actors involved. 

For example, it can allow new practices to be developed at a decentralised local level, which 

can later be taken up by a central authority and become standard practice in the field. 

However, a problem that can arise is if practitioners feel that unofficial guidelines/non-

binding agreements are too closely linked to a regulatory framework or are, in practice, an 

extension of a regulatory framework. This could lead to practitioners staying inside the box 

rather than stepping outside it (Brandsen, Boogers & Tops 2006). There are other problems 

with policy implementation in relation to practitioners' perceptions. For example, if they are 

unmotivated, confused or think it misses the point, this can have a negative impact on the 

implementation of a policy (Tummers et al. 2012). In such a case, one of the benefits of soft 

governance is expunged.  

 

1.1 Purpose & Research Questions   

The purpose of this study is to analyse how the Agreement on Municipalities' Crisis 

Preparedness has been implemented at the municipal level and how practitioners at the 

municipality perceive the agreement. This will be accomplished by interviewing seven 

practitioners involved with crisis preparedness in seven different municipalities. The data 

from these interviews will be analysed by using thematic analysis. This will enable the study 

to answer the following questions: 

 

• How do practitioners perceive the agreement in relation to any potential central 

steering? 

 

• How has the agreement been implemented in the following topics: General Support, 

Risk and Vulnerability Analysis, Planning, Geographical Area Responsibility, and 

Training & Practice? 

 

• Does the agreement in its current form function as soft governance? 

 

1.2 Disposition  

The introduction section is designed to give the reader a better understanding of the subject of 

the paper and the specific purpose of this study. The background section deals with some of 
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the things that can be seen as the backbone of the crisis preparedness system in Sweden. As 

the focus of this paper is on the local level, this section will touch on why the local level is so 

important for crisis management in Sweden and why the notion of local autonomy is so strong 

in Sweden. The previous section on research will look at some of the previous research on 

crisis preparedness, with a special focus on crisis preparedness at the local level. And what 

this study will bring to the table based on the research gap. The following section will go 

through the theories used in this thesis and how they were used in conducting this study. The 

method section will explain how the study was conducted and the decisions made, especially 

for the interviews. The analytical section of this thesis will present and analyse the material, 

which will later be summarised in the concluding discussion. The concluding discussion is the 

final section of the thesis. It contains a summary of the study in relation to the research 

questions and also some possible suggestions for future research. 

 

2. Background 
While there may be similarities in crisis management practices across countries, the process is 

influenced by country-specific factors. This means that crisis management varies between 

countries. In this section, the study will go over some of the key laws and principles that are 

important for crisis management in Sweden. Municipalities in Sweden have a high level of 

autonomy and play a crucial role in crisis management, which will also be elaborated on. 

However, recent years have seen an increasing number of mandates placed on municipalities, 

which has led to some problems. In particular, the lack of funding is a significant issue for 

crisis preparedness and will be further discussed in the analytical portion of this paper. While 

there may be similarities in crisis management practices across countries, the process is 

influenced by country-specific factors. This means that crisis management varies between 

countries.  

 

2.1 Important Principles & Laws for Crisis Preparedness 
During the Cold War, crisis management and civil defence in Sweden had a focus on 

preparing for total war in, similarity to most countries during this time. However, with the end 

of the Cold War, there was a shift towards managing crises happening during peacetime, and 

in the early 2000s, legislation was passed that still forms the backbone of crisis management. 

Examples of these are the Act (2006:544) on Municipal and regional measures to prepare for 

and respond to extraordinary events in peacetime and in times of heightened alert. (LEH) and 
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the Ordinance (2006:637) on Municipal and regional measures to prepare for and respond to 

extraordinary events in peacetime and in times of heightened alert (FEH) (MSB 2023b). A 

definition for a crisis or as it called in Sweden an extraordinary event, can be found in chapter 

1. 4 § (SFS 2006:544) and goes as follows “For the purposes of this Act, an extraordinary 

event means an event that deviates from the normal, involves a serious disturbance or an 

imminent risk of a serious disturbance in important societal functions and requires urgent 

action by a municipality or region.” (SFS 2006:544).  

 

Sweden's crisis management heavily relies on the principles of responsibility, parity, and 

proximity (Krisinformation 2021). The Geographical Area Responsibility is also important 

for the system to function (Eriksson, Larsson & Welander 2019, p.25). These principles are 

crucial factors for crisis preparedness in Sweden. There are numerous other laws and 

agreements that govern crisis management in Sweden, but the European Charter of Local 

Self-Government, a Council of Europe charter, deserves special mention. Sweden is a 

signatory to this charter, which ensures that local authorities are independent in terms of their 

administrative, political, and financial conduct (Council of Europe 2021, p. 10-14).  

 

The Three Principles of Crisis Management in Sweden: 

• Responsibility - The actor who has responsibility in normal circumstances should also 

have the responsibility in a crisis.   

• Parity - An agency should operate in the same way in a crisis as it does in normal 

circumstances. 

• Proximity - A crisis should be managed where it has occurred by the people who have 

the responsibility to manage it. (Krisinformation 2021) 

 

2.2 Local Autonomous Self-Rule  

However, while these principles and laws are of paramount importance for public 

administration and crisis management, none is perhaps as important as the notion of local 

self-government in Sweden. Municipal self-government isn't unique to Sweden, but has had a 

certain presence since 1862 (SKL 2013, p. 17-19) and is now part of the Swedish constitution 

in the section entitled Instrument of Government (Riksdagen 2022). Local self-government 

was further cemented when Sweden signed the European Charter of Local Self-Government 

in 1982 (SKR 2023a). One of the reasons for the development of local self-government is that 
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it contributes to increased efficiency and quality. At least that's what some academics, such as 

Friedrich von Hayek, argue. One reason for this is that functions organised at higher levels of 

government are less likely to lead to heterogeneity than those organised at the municipal 

level, which in turn leads to the composition of mediocre solutions (SKR 2022, p. 65-67). 

There is also a democratic aspect to local self-government, which is that functions that take 

place at the local level can be more easily influenced by the wishes and needs of local 

citizens, who are ultimately the ones affected. This in turn can lead to a reduced concentration 

of power, which is emphasised as necessary in a representative democracy. However, while 

local autonomy may be beneficial, it relies heavily on the notion that each municipality has 

the capacity to provide mandated services, which isn't necessarily the case (SKR 2022, p. 68-

69) 

2.2.1 Changing Mandates 

The strengthening of local self-government in recent decades has meant that municipalities 

and regions have taken on an increasing number of tasks and have seen their mandates 

change. Thus, the role of municipalities has become increasingly important and they have had 

to work harder to maintain their mandates, which are often set by the state (SKR 2022, p. 28). 

For small municipalities, this has in some cases led to their resources being spread thinly. 

Debates about the ability of smaller municipalities to provide public services on an equal 

footing with larger municipalities have intensified in recent years. The argument is how 

smaller municipalities with shrinking populations can keep up with an ever-growing list of 

mandates and responsibilities without collapsing (SKR 2022, p. 28-30). Some have suggested 

reducing the number of municipalities by merging some of the smaller ones. However, this 

proposal hasn't been well received, especially in the northern regions (Åsgård 2023). 

Opponents of mergers have argued that the democratic mandate would be negatively affected. 

With larger municipalities, it could be more difficult to take local conditions into account 

when decisions are made further away from the population (SKR 2022, p. 71-72).  

 

While the current political parties largely agree that the current level of municipal autonomy 

should be maintained, the state still has a greater or lesser need to steer what happens at the 

regional and local level (SKR 2022, p. 145-147). However, it has been noted that the scope 

and complexity of governance has increased in recent decades, which can be illustrated by the 

increased use of laws and ordinances, elements which still have the intention to govern what 
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happens at the regional and local level. This, in turn, can be seen as somewhat intrusive and 

disruptive to local self-government. This increase in steering has led to an ever-growing list of 

regulations designed to micromanage, which often goes hand in hand with newly created 

requirements. The room for manoeuvre has been further reduced by regulatory agencies, 

which have the tools to intervene and, in conjunction with legal practice, have created new 

norms that municipalities must take into account (SKR 2023b, p. 28-29). All in all, this has 

had a negative impact on the extent to which local conditions can be taken into account, 

which essentially means that municipalities have less room for manoeuvre in their actions and 

priorities. It has also meant that more and more time has to be spent on administrative tasks, 

putting further strain on already overburdened municipalities (SKR 2023b, p. 29). 

 

2.3 Geographical Area Responsibility  
What also gives municipalities an important role to play in the context of crisis management 

is the aforementioned notion of Geographical Area Responsibility. This is because the 

municipalities have the local responsibility. There are further two areas of the Geographical 

Area Responsibility, the regional and the national. The government has the national 

Geographical Area Responsibility, which means that it is broadly speaking responsible for 

coordinating, prioritising, and directing Swedish crisis management. Responsibilities, which 

have largely been delegated to the MSB (MSB 2021, p.54). The same applies during an actual 

crisis, when the government are responsible for the national strategy which is about 

maintaining the effectiveness of the response. Regional responsibility has been delegated to 

the CABs, which have governmental responsibility in each county. This means that they 

should monitor the municipalities in their geographical area to ensure that crisis management 

is taken into account during the planning phase. The CABs should as well work towards 

cooperation and coordination both during normal operating procedures and crisis procedures.  

For example, the CABs shall have the capacity to operate an “instance” for cooperation and 

information sharing. They should further steer which measures that are to be implemented & 

to coordinate peacetime operational activities (MSB 2018b, p. 172).  

 

Finally, there is the local geographical responsibility, which, as already mentioned, falls to the 

municipalities. This means that they should ensure that local actors in their geographical area 

have the capacity to cooperate in order to strengthen preparatory crisis management, referring 

to both private and public actors and civil society. Broadly speaking, the role of municipalities 

is to plan and coordinate crisis management work both before and during a crisis. However, 
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they also have an important role to play in providing information to the population during a 

crisis, particularly in terms of coordinating this information. It is important to note that 

municipalities have some flexibility in how they organise their work in relation to their 

responsibilities (MSB 2021, pp. 53-55). What they can't do, however, is directly manage or 

take control of organisations during a crisis; instead, they are supposed to use their influence 

to steer local coordination. This hasn't always been positive, as some municipalities have 

found it somewhat confusing to understand what this responsibility entails. The interesting 

thing about geographical area responsibility is that it cannot be transferred to a higher 

authority, even temporarily (Försvarshögskolan 2021, p.147-148). 

 

2.4 National Agencies 
While crisis management at the municipal level is essential, as mentioned above, the MSB 

plays a central role in the governance of crisis management in Sweden. One of the agency's 

core tasks is to ensure that cooperation between actors runs smoothly and to strengthen 

existing management capacities. As the national agency for crisis management, the MSB is in 

a position to help steer the available resources and ensure that they are used effectively. This 

is particularly true during an ongoing crisis, as it can provide expertise and additional 

resources when needed by an actor. Overall, the role of the agency is largely to create an 

effective environment for coordination and cooperation between the actors with 

responsibilities during a crisis. In order to facilitate the management of a crisis, they can also 

try to provide a holistic picture of the crisis, so that other actors have a complete picture of its 

impact (Försvarshögskolan 2021, p.143-145).   

 

There are other national agencies, such as the police and the coastguard, that have some 

responsibility for crisis management in Sweden. This is partly due to the fact that the 

administrative authorities responsible for an operational area that could be affected by a crisis 

have a responsibility to prepare for it (Försvarshögskolan 2021, p.143-144). However, while 

in some countries the government can put pressure on an authority to try to control the course 

of events, this isn't possible in the Swedish context. This is due to a certain quirk in the 

Swedish constitution that affects the government's ability to control its agencies. What this 

'quirk' essentially means is that ministerial rule is not allowed in Sweden, and therefore it is 

not allowed for a minister to directly influence and overrule (for the most part) the decisions 

of an agency (Regeringskansliet 2015). However, the government has an important tool at its 
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disposal, the so-called regulatory letters. By using these letters, the government can, to a 

certain extent, determine how an agency should operate (Regeringskansliet 2021). 

 

3. Previous Research 

This section examines how crisis management systems differ between European countries, 

particularly in terms of cooperation and coordination. The strengths and weaknesses of the 

Swedish system are also discussed. In addition, the section will look at research on crisis 

management at the local level. The section also looks at some of the problems of perception 

and how this might affect policy implementation. This has been done in order to identify 

potential gaps in previous studies. Finally, this section will explain how this paper aims to fill 

this gap and contribute to existing research. 

 

3.1 Differences in the Structure of Crisis Management  
Christensen et al. have, in their article chosen to compare the structure of crisis management 

in six different European countries and how this structure might differ (Christensen et al., 

2016). This is important because the question of how to organise crisis management is still 

diffuse. It has yet to be established whether hierarchical or network structures are best suited. 

This is why they have chosen to look at the structure from a hierarchal/network perspective 

(Christensen et al., 2016). In this text, they mention that public administration has become 

increasingly multi-layered, which has led to softer steering becoming more popular. However, 

it is noted that at the same time there is a need for central steering (Christensen et al., 2016). 

Countries such as the Netherlands, Norway, Germany, and Sweden, has in recent years seen 

an increase in centralisation (Førde et al. 2019, p.37-38)  

 

Christensen et al chosen six countries, one of which is Sweden, that share some 

characteristics, such as having parliamentary systems with high levels of trust. However, they 

differ in their doctrines, as some come from the Scandinavian tradition, while others come 

from the German Rechstaat tradition (Christensen et al., 2016). Christensen et al. found that 

each country wants to achieve a certain level of local flexibility, but needs to balance this with 

the need for central steering. This is true in for each country they analysed, even in some 

countries with a relatively decentralised system, such as Sweden. In this article, 

administrative executives in each of the six countries were asked a number of questions to 

assess the crisis management structure (Christensen et al., 2016). What was found was that in 
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each country, collaboration and cooperation are essential when it comes to reforming crisis 

management. However, in some countries, such as Sweden, it was less common to move 

issues up the hierarchical ladder. It was also found that interdepartmental arrangements were 

comparatively quite prominent in Sweden. Interestingly, the quality of coordination was 

perceived to be quite high in Sweden, with the exception of private/civil society stakeholders 

which was found to be relatively low (Christensen et al., 2016). However, one problem with 

comparing countries is that it is hard to determine the efficacy of crisis management as there 

is very little data on the subject available (Kuipers et al. 2015).    

 

In general, however, the authors agree that no organisational principle such as hierarchy 

dominates crisis management in either country, and that instead crisis management is largely 

managed through hybrid solutions. One of their more critical findings is that cultural 

characteristics and structures do not seem to affect the quality of coordination. 

 

3.2 Crisis Management in Sweden & Flaws  
In their text on crisis management in Sweden, Becker & Bynander have chosen to label 

cooperation and coordination as the fourth pillar of the Swedish crisis management system. 

This is because cooperation and coordination are necessary for the system to function at all. 

They also point out that the state lacks hard instruments to steer crisis management, even 

when an extraordinary event has been declared. Another thing that causes the need for 

cooperation is that public organisations cannot force private and civil actors to behave in a 

certain way, except for what is specified in the legal framework (Becker & Bynander 2018). 

This has caused interorganisational collaboration to increase in popularity as solutions to 

complex issues require cross-sectoral cooperation (Nohrstedt & Bodin 2014). 

 

Becker & Bynander also bring up the fact that there is a debate about how well decentralised 

crisis management works when things get hot. They also note that when discussing this topic, 

it is important to remember the cultural context, as this can influence what works. And the 

network model is well suited to what it aims to do in the Swedish context. The authors argue 

that this system forces actors such as agencies and municipalities to actually invest in crisis 

preparedness, which might not happen with another system. However, they also mention that 

such a system requires a lot of trust between the actors in order to work. This is not a problem 

for Sweden, as the country is considered to be rich in social capital. Swedes have a high level 

of trust in each other and in institutions. However, the authors point out that people in Sweden 
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may not be as prepared for a crisis. Based on their high level of trust, they expect that existing 

intuitions will take care of any potential problems (Becker & Bynander 2018). 

 

There are a number of problems with the current system, one of which is that practices such 

as risk and vulnerability analysis or preparedness planning have been shown to produce 

mixed results. Another problem is vertical coordination between, for example, municipalities 

and county administrative boards, a problem with very real consequences. An example of this 

that the authors mention is the forest fires in Västmanland, a crisis in which the CAB 

struggled to coordinate efforts because it lacked the knowledge to do so properly (Becker & 

Bynander 2018). However, the authors mention that studies have shown that the problem of 

vertical coordination also extends to the national level. A major problem with the current 

system is that it suffers from what the authors call institutional fragmentation. This, they 

argue, stems from a policy of deregulation and privatisation (Becker & Bynander 2018). 

Another tricky issue is that there seem to be a lack of recourses available for crisis 

management in Sweden ( 

 

3.3 Local Leaders and Crisis Management  

It is hopefully clear by now that crisis management in Sweden is largely decentralised, where 

coordination and networking are important and central authorities are largely relegated to a 

supporting role. However, one problem for local crisis management, as noted by Enander et 

al, is that crisis preparedness is often deprioritised by local leaders. Therefore, in their article, 

these authors have chosen to explore what motivates local community leaders in relation to 

crisis preparedness (Enander et al 2015). Motivation has also been raised as an important 

factor by practitioners themselves, as it is important to motivate higher management to engage 

with crisis preparedness (Leth, Borell & Ek, p.410) 

 

Data was collected through a questionnaire and individual interviews conducted Enander et 

al. The respondents for this study were people with responsibility for crisis management at a 

local level, such as chief executive officers (Enander et al 2015). The authors concluded that 

support from others, both inside and outside a particular organisation, can be a powerful 

motivational tool. This was highlighted by some respondents, who expressed frustration at the 

indifference sometimes shown towards crisis preparedness work (Enander et al 2015). 

Interestingly, activities themselves, such as exercises, were found to be motivators as they 

could suggest where improvements could be made. Another identified motivator was how an 
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individual's day-to-day work related to crisis preparedness. If the work wasn't related to crisis 

preparedness, this could be seen as a demotivator. In addition, some respondents felt that 

preparing for a 'relevant' crisis was more motivating than preparing for a more distant crisis 

(Enander et al 2015). 

 

While an individual's role could influence what was seen as a motivator, a general conclusion 

was that the work involved in crisis preparedness could often feel thankless to respondents. 

Therefore, an important factor highlighted in this article is the importance of personal factors 

as a driver of motivation. As such, the authors set out in the article how motivational theory 

could stimulate crisis preparedness work (Enander et al 2015). 

 

3.4 Policy Implementation & Perception  
Policies are often developed at the political level by policy makers and later implemented by 

practitioners at lower levels, such as local authorities. However, as practitioners are 

individuals, this means that not every practitioner will have the same view on new policies 

they are confronted with. If, for example, a practitioner then feels reluctant towards a 

particular policy, this could in turn have a negative impact on its implementation (Tummers et 

al., 2012).Further perceptions can also have an impact on the institutionalisation of a policy. 

This is because if they perceive it negatively then this can make institutionalisation quite 

difficult, so if this happens then it might be difficult for an organisation to implement 

changes, especially in the long term (Ohemeng et al., 2017).   

 

In their article, Tummers et al. have identified some factors on how perception could affect 

implementation. One important factor for implementation is that practitioners feel that the 

policy is meaningful. This could mean that practitioners are able to see how a new policy fits 

into a wider context, for example how it contributes to an existing framework. On the other 

hand, if they feel that it doesn't contribute, then they could feel that the policy is meaningless 

(Tummers et al., 2012). Tummers et al. mean that this is also important to consider on a 

personal level. This is because if a person feels that a policy will benefit them personally, they 

will be more likely to engage with it, and the opposite is true if they feel that they will not 

benefit. If a policy allows for a degree of discretion/autonomy then this may further influence 

the willingness of practitioners to implement it (Tummers et al., 2012).  
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For example, in their article on policy implementation, Hudson et al. mention that it is 

important for policy makers to engage and collaborate with practitioners at lower levels. This 

is because otherwise implementation could get off to a rocky start, which could then lead to 

poor policy performance and failure (Hudson et al., 2018). It is therefore important that the 

process mixes vertical and horizontal actors. This could then make the process more iterative 

and integrated as lower-level practitioners become part of the process (Hudson et al., 2018).  

There are other issues that can arise with implantation, for example, if practitioners feel that 

new policies contradict those already in place, this could lead to some resistance to 

implementation. The same is true if too many policies are pushed at the same time, as this 

could confuse practitioners and therefore reduce their enthusiasm. Confusion can also be 

caused by policies being pushed by those who do not understand the realities on the ground 

(Sultana 2008). This can be partly remedied by including a mediating organisation between 

the local and the national, whose role is also to support practitioners at lower levels (Hudson 

et al, 2018). It is important to consider bureaucrats at street level, as they are the 'most' 

important for the implementation of policies (Andrade & Ribeiro 2022). 

 

3.5 Summary & Gap in Previous Research on Crisis Preparedness  

Hopefully, this section has highlighted what the previous research says about the structure of 

crisis preparedness work, especially at the lower level. As the local level is quite important for 

crisis management, much research has been devoted to the local perspective on crisis 

preparedness work. The importance of cooperation and coordination, often through networks, 

has been highlighted. However, some problems with the framework for crisis preparedness 

work have been highlighted in these articles. For example, crisis preparedness work is often 

seen as thankless, and several things can affect a person's motivation to engage in crisis 

preparedness work, such as institutional support. However, one crucial aspect that is largely 

absent from these articles is the Agreement on Municipalities' Crisis Preparedness 

 

While this study is not a meta-study of this agreement and as such this section has only 

focused on some articles, which means that there may be articles that focus more on this 

agreement. However, in the course of working on this study, no obvious article focusing on 

the agreement was found. It is surprising that so little attention has been given to the 

agreement, especially given the role that it plays in the work on crisis preparedness at the 

local level. While this is not unique to this agreement, as noted in the background section, 

little academic work has been dedicated to analysing this type of governance in Sweden. The 
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MSB has, however, carried out an evaluation of the 2014-2018 agreement (MSB 2018a). 

However, this evaluation focused heavily on whether municipalities had achieved what was 

set out in the agreement and, if so, how. As such, the report didn't give space to crisis 

preparedness practitioners and is also not a research study. Therefore, this study explores the 

perception/view of the agreement by crisis preparedness practitioners. Depending on how 

practitioners perceive the agreement, this may influence how they choose to implement the 

agreement in practice. In turn, how they have chosen to implement the agreement could 

influence how municipalities organise crisis preparedness work from a broader perspective. 

This approach also allows practitioners to elaborate on how they feel about the agreement, 

what works well and what could be improved. 

 

4. Theory  
Since the Agreement on Municipalities' Crisis Preparedness is a policy instrument used in the 

governance of crisis management, this section will begin with a theoretical explanation of 

what governance is, since policy instruments don't exist in a vacuum. This section will also 

examine the important role of policy networks in steering and governance. 

 

4.1 Governance 
While governance has existed in some form since ancient times, the term began to gain 

prominence in the early 1990s with the growth of New Public Management (NPM) and New 

Public Governance (NPG) (Klijn 2012). This was often framed as a shift from government to 

governance, but while this framing is prominent, the fact is that governance is not 

synonymous with government. Since then, the concept has only grown in popularity and is 

now firmly rooted in public management and policy implementation. There has been a shift in 

the management of the policy process from hierarchical, authoritarian state management to 

collective action. This means that governance can largely be seen as a set of processes that 

steer actors towards collective action (Pierre & Peters, 2021, Introduction What is 

Governance section). What is used as a means of steering is essentially public policies, in the 

sense that goals are set, and then public policy is directed towards those goals. Which 

originally looked quite similar to hierarchical state steering but has now become much softer 

and more collaborative (Stoker 1998). The importance of the state has diminished somewhat, 

but it is still often a central actor in the governance process, though not essential (Pierre & 

Peters 2020, Understanding State strength section). Governance capacity and governance 
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legitimacy has also been shown to be important for crisis management (Christensen, Lægreid 

& Rykkja 2016).   

 

4.1.1 Policy Networks  

While researchers may disagree on almost every aspect of governance, one thing they largely 

agree on is that governance is largely about autonomous, self-governing networks of actors. 

This means that policy/governance networks are of paramount importance when talking about 

governance. But why does governance take place at all? Well, at its core, governance is about 

necessity, because there has to be a way to achieve collective goals and resolve conflicts 

(Rhodes 2007). This means that political networks are important in most conceptualisations of 

governance. These can be seen as both informal and formal relationships between government 

and other existing actors. These relationships are often formed on the basis of a shared interest 

in public policy and its implementation, a relationship in which the actors are often 

interdependent. Such actors may include trade unions, interest groups or businesses. 

Cooperation is again the keyword in policy networks, where ideas and perspectives are 

exchanged. Because cooperation is at the heart of networks, they often operate on the 

assumption that decisions are made on the basis of consensus and that the decisions made 

should serve each actor involved (Rhodes 2007). 

 

4.2 Theoretical Framework 
This section will first review what policy instruments are and how new ones have emerged. 

This section will then delve specifically into one of these, which is voluntary agreements. It 

will also illustrate some of the benefits of using soft steering and some potential pitfalls of 

such a method. The final part of this section will be dedicated to how the theory will be used.  

 
4.2.1 Policy Implementation  

As noted above, public policy and governance go hand in hand; some have highlighted the 

importance of policy instruments in understanding governance itself (Lascoumes & Le Gales 

2007). Public policy instruments can largely be seen as a set of techniques that governments 

use to steer society in one direction or another. It is then important that the instruments chosen 

fit what the government wants to do/achieve, and as these can be mixed and matched with 

each other, the choice then needs to be carefully weighed by policymakers (Bemelmans-



 16 

Videc, Rist & Vedung 2017). It is important to take implementation into account, though, if 

policies are too rigid then this will hamper local adaptation (Andrade & Ribeiro 2022). 

 

Lascoumes and Le Gales, have opted for a fairly well-defined basic definition of what exactly 

a policy instrument can be seen as “A public policy instrument constitutes a device that is both 

technical and social, that organizes specific social relations between the state and those it is 

addressed to, according to the representations and meanings it carries. It is a particular type 

of institu- tion, a technical device with the generic purpose of carrying a concrete concept of 

the politics/society relationship and sustained by a concept of regulation” (Lascoumes & Le 

Gales 2007). Policy instruments are often categorised as either soft or hard, and a common 

framework for doing so is Vedungs Carrots, Sticks & Sermons typology, which will be 

elaborated on further.  

 

4.2.2 New Policy Instruments 

In terms of policy instruments, there has largely been a shift from hard (command and 

control) to soft (often network-based) instruments. This is partly because governance has 

largely moved to networks, making it more difficult to use command and control instruments. 

This is because cooperation is a prerequisite for the functioning of networks, and coercive 

methods can often be seen as having a negative impact on cooperation. And while soft and 

hard policy instruments may at first appear to be in opposition, they can often support each 

other in a complementary way (Zehavi 2012).  

 

Another issue that has led to the introduction of newer policy instruments is that societies 

have become increasingly diverse, and so new instruments need to be developed to better fit 

this new reality. Another thing that has happened is the blending of the private and the public, 

which has led to the introduction of newer instruments, leading to a better functioning public 

management system. The notion that a citizen has a "right to information" from both the 

public and private sector has increasingly become popular. The right to information can mean, 

for example, that organisations have to disclose risks and, as such, are likely to want to ensure 

that the information is accurate and up to standard (Lascoumes & Le Gales 2007). Another 

reason for the emergence of other types of instruments is that the shift towards NPM has been 

something of a growth spurt for policy instruments. This has led to instruments being judged 

on the merits of effectiveness and cost, resulting in the development of instruments that are 
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supposed to excel in these areas, and are further often incentive-based (Lascoumes & Le 

Gales 2007). 

 

As has been said, some instruments have been created to 'solve' some of the problems 

inherent in traditional, harder instruments, but it is important to note that they haven't replaced 

them as such. Instead, Zehavi argues that it is better to speak of an increase in policy mix 

rather than a replacement. In particular, since hard and soft instruments contain elements of 

each other, VAs, for example, can sometimes include penalties, which are to some extent hard 

in nature. Zehavi further argues that monetary factors are difficult to place along the hard-soft 

dichotomy. This leads the author to consider how much attention should be given to the soft-

hard dichotomy (Zehavi 2012). Thus, it is important to remember that hard instruments are 

still very relevant and present in the policy process.  

 

4.2.3 Carrots, Sticks & Sermons  

The typology, as the name suggests, contains three typologies. Sticks can broadly be 

described as regulatory, which means that policymakers use formal directives and rules to 

steer, often accompanied by the threat of sanctions. Economic policy instruments, which 

Vedung has chosen to call carrots, can be seen as tools that either make an action more 

expensive or less expensive in terms of money, time, and so on. And compared to sticks, 

carrots leave some room for the subject to decide how to act (Bemelmans-Videc, Rist & 

Vedung 2017). Although the word 'carrot' implies something positive, this clustering also 

refers to economic disincentives, such as taxes on food products like sugary drinks. However, 

as Vedung mentions, disincentives are different from prohibitions (sticks), since the stick 

would, for example, completely forbid an actor from doing something. While economic 

disincentives, on the other hand, only have the power to discourage someone from pursuing a 

certain action (Bemelmans-Videc, Rist & Vedung 2017). The information policy instrument, 

referred to as sermons in the typology, revolves around instruments that attempt to steer by 

persuasion through communication. This communication often takes the form of campaigns, 

in which leaflets, advertisements, brochures and flyers are commonly used. Audits, 

inspections, and the publication of recommendations can also be attributed to the sermon 

typology. Since a person cannot be forced to follow a recommendation, the sermon thus 

depends on the argumentative power of the chosen tool (Bemelmans-Videc, Rist & Vedung 

2017). 
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Vedung mentions that the degree of coercive power exercised by the government is what 

largely separates the stick, the carrot, and the sermon. In terms of how constraining a tool is, a 

ban, for example, is very constraining because it disallows an actor to themselves decide. 

They also differ in their action contents, that is, how they direct someone to either do or not 

do a certain action. Vedung also argues that instruments can also be used in different ways. 

He gives the example that sometimes the threat of regulation is enough to bring about change, 

which might sound like persuasion, although Vedung argues that it is not. This is important to 

note because Vedung is clear that each category is mutually exclusive. However, they can be 

used in conjunction with each other (Bemelmans-Videc, Rist & Vedung 2017). Finally, a 

prominent instrument that is somewhat absent from this typology is voluntary agreements, 

which, because they involve negotiation (persuasion), would potentially fall under the sermon 

category. As this study focuses on a voluntary agreement (VA), this type of instrument will be 

discussed in more detail in the following section. 

 

4.2.4 Voluntary Agreements as Policy Instruments 

VA, as mentioned in the background, have been growing in Sweden, which is in line with 

developments elsewhere, especially in relation to the EU and environmental policy. As the 

name suggests, these agreements are voluntary and signed by at least two parties, often 

between the government and industry groups. These agreements have often focused on 

voluntary CO2 reduction or waste disposal (Dawson & Segerson 2008). One thing that often 

accompanies a VA is incentives, and as mentioned in Dawson & Segersons article on VAs, 

incentives are paramount for VAs and other similar types of instruments. Another advantage 

of VAs is that they allow some flexibility compared to hard instruments such as regulations, 

which are quite inflexible (Dawson & Segerson 2008).  

 

In their review of the literature on VAs, Bryden et al. found three types of voluntary 

agreement. The first, which can be considered completely voluntary, lacks enforcement for 

non-compliance. The second type incorporates potential future threats such as regulation to 

force actors to sign the VA. The last type of VA is used in conjunction with existing policies 

and regulations. In addition, these often incorporate monitoring systems and penalties for non-

compliance (Bryden et al. 2013). One positive aspect with VAs is that they can act as an 

accelerant for the spread of best practises (Intergovernmental Panel on Climate Change 2007).  

Bryden et al. have also looked at why a government might participate in a VA. One common 

reason that the authors found is that governments see VAs as a cheap and quick way to 
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influence/steer actors, compared to harder forms of steering (Bryden et al. 2013). It was found 

that parties outside a VA sometimes viewed the agreement with a degree of scepticism. This 

was due to external actors questioning the effectiveness of the VA itself, although the authors 

did not elaborate on why this to any larger extent (Bryden et al. 2013). 

 

One problem that has been identified with VAs is that they sometimes only address one 

aspect of a larger problem, although VAs could still be useful as a steppingstone for future 

action. As VAs are often non-binding, they rely on the goodwill of participants to fulfil the 

agreement, although sometimes actors don't even know they are a signatory. This can happen 

when VAs is signed by an interest group that has signed on 'behalf' of its members, rather 

than individual members (Bryden et al. 2013). Some other problems identified by Bryden et 

al. are that VAs are often not ambitious enough in what they are trying to achieve, and if they 

are poorly defined, this could further hinder the agreement. However, some agreements are 

instead too complex, which then makes it difficult to work out whether signatories are living 

up to what is stated in the agreement (Bryden et al. 2013).  

 

Targets in agreements can also be difficult to evaluate if the agreement lacks monitoring 

provisions, which can make it difficult to find out how effective they have been. Bryden et al. 

mention in the article that the most effective agreements are generally those that include 

monitoring systems and penalties for non-compliance. They find that it difficult to state how 

effective agreements are in general (Bryden et al. 2013). However, one thing which can 

improve the effectiveness is that the VAs should allow for some level of flexibility (It has 

been difficult to find out how valuable agreements are to signatories, for example whether it is 

more or less costly to sign an agreement (Bryden et al. 2013). The fact that it is so difficult to 

assess the effectiveness of agreements then becomes something of an Achilles' heel for this 

type of steering instrument. For the consequence is that, to a certain extent, governments will 

use VA instruments without knowing which version fit best.  

 

Although VAs can be a useful instrument for policymakers, and their use is growing in some 

countries such as Sweden, this isn't always the case, and the story about VAs is not always so 

one-sided. For example, in Germany, a country where VAs was frequently used in the 1980s 

and early 1990s, has seen their use of Vas in environmental policy be drastically reduced in 

recent years (Töller 2013). One reason cited by the author is that as the EU became more 

involved in environmental protection, there was less room for national initiatives and 
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therefore less room for VAs (Töller 2013). While VAs are almost non-existent in 

environmental policy in Germany, this does not mean that they have not been used in other 

sectors and fields in Germany. In her article, Töller suggests that researchers should take a 

closer look at institutions to better understand why this is the case (Töller 2013). 

 

4.2.5 How Soft Governance can be Beneficial  

As noted above, soft governance and soft instruments have become increasingly important in 

recent decades. While some arguments for this, such as a 'weakening' of the state, have been 

touched upon in other sections of this paper, more 'positive' reasons can also be ascribed to 

this shift and will be the focus of this section. In their article on soft governance, Brandsen, 

Boogers & Tops argue that because soft governance/instruments rely more on networks and 

unofficial guidelines than on hierarchy, they provide governments with a cheaper way of 

steering. For example, by providing guidelines, expertise among practitioners and standards 

can be raised without having to do more cumbersome things such as changing frameworks. 

Another positive aspect of guidelines is that they allow for the natural emergence and spread 

of practices within a field, as they can for example, later be incorporated into informal 

guidelines. This means that soft instruments can be excellent for improving learning within a 

field (Brandsen, Boogers & Tops 2006). One reason for this is that interorganizational 

learning has been shown to occur when experiences are shared (Ingram 2017).  

 

As the authors point out, soft governance can run into a rather big problem that can arise 

when soft instruments are mixed with hard ones. One example they give is that when a 

guideline is mixed with a formal mechanism, this can lead to the guideline being seen as an 

extension of that mechanism (Brandsen, Boogers & Tops 2006). However, as the authors 

note, a professional can never completely escape formal practices, as this could lead to 

irresponsible behaviour. Instead, soft instruments would, under optimal conditions, give a 

practitioner some leeway, which would allow that person to deviate and develop better 

practices than those found in the formal frameworks. However, this is less likely to happen if 

they are seen as an extension of a formal framework. Brandsen, Boogers & Tops suggest that 

this is because in such a scenario a practitioner may be afraid to deviate as they may fear 

sanctions (accountability). The authors have presented a way of categorising the interplay 

between accountability and local learning and the effect that the interaction between the two 

might have on improving practice within a field. The categories presented are Inertia, 

Enclavism, Bureaucratism and Synergy (Brandsen, Boogers & Tops 2006). 
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Brandsen, Boogers & Tops have conducted a case study on the interplay between unofficial 

guidelines and disaster management in the Netherlands to visualise how problems may arise. 

In this study they found that there were several obstacles to soft governance in the 

Netherlands. One obstacle is that unofficial guidelines have essentially become 'official', 

although they still lack official legal status. However, this hasn't prevented people from using 

them as a reference point when seeking accountability. This became problematic for 

practitioners who had deviated from unofficial guidelines, as some were fired in the aftermath 

of the Enschede and Volendam disasters (Brandsen, Boogers & Tops 2006). This discouraged 

practitioners from deviating. However, another problem that was found was that some 

practitioners didn't feel that unofficial guidelines were in fact official. The problem is that the 

government has taken advantage of this uncertainty. For example, by making it 'clear' that 

they expect people to follow the guidance, but at the same time shirking their own 

responsibilities in relation to the guidance. Practitioners also felt that there were too many of 

them and thus hard to keep track (Brandsen, Boogers & Tops 2006).  

 

In this article, however, the authors have presented some possible solutions to some of the 

problems they have identified. One important point they make first is that some have 

suggested that unofficial guidelines could be incorporated into the legal framework. The 

authors reject this idea, as it would remove one of the benefits of using unofficial guidelines. 

Instead, they suggest that local organisations should choose which methods and standards 

they want to be measured against, as this would give them some say in the accountability 

process. Another solution would be for non-governmental organizations (NGOs), for 

example, to publish unofficial guidelines instead, which could provide confidence that they 

are in fact unofficial. However, giving responsibility to the private sector could cause other 

issues (Brandsen, Boogers & Tops 2006). Although this article was a case study focusing on 

the Netherlands, some of the conclusions may be indicative of problems and benefits in other 

countries, especially those with similar governmental and parliamentary structures. 

 

4.2.6 How Theory will be Utilized 

There are several ways to approach theory in a study. However, this study can largely be 

classified as a theory consuming study. As such, the cases themselves will be the focus of the 

study rather than the theory, which is the opposite of, for example, a theory-testing study. 

This approach was chosen because the cases were of more interest to this study than the 
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theory. This approach is often used to understand 'what' and possibly why something 

happened. How the participants perceived and implemented the Agreement on Municipalities' 

Crisis Preparedness will be used as indicators in this study. These will then be measured 

against what the theory says about steering and governance, in particular the conclusions of 

the article by Brandsen, Boogers & Tops. This will allow some speculation about how the 

agreement can be categorised and what the practical implications might be for crisis 

preparedness managers. For more information on the indicators see Table 1. (An overview 

how the indicators have been used).  

 

Table 1 
Implementation Perception  

Are they forced to implement certain things?  Do they perceive the material to be worthwhile?   

How do they differ in the how they work with 

the RVA and their local responsibilities? 

Do the agreement allow them to take the extra step? 

How often do they train and with whom?  Is the agreement flexible enough? 

Has the agreement helped with the 

implementation of what is stated in the LEH? 

Can practitioners do what they want?  

Do they receive support from other actors? Is the flexibility limited by any outside factors?  

How has external partners been incorporated 

into the implementation? 

Any issues which hamper the agreement?  

Issues with the implementation?  More or less steering? 

 

5. Methodology  
Qualitative research can be hard to properly define since the term incorporates a broad range 

of models and philosophies, but it can largely be said that adopting a qualitative method gives 

researchers tools which to in detail explore people’s lives. It is not necessarily enough to use a 

qualitative method for your research to fully become qualitative. No, what is also required is 

for the researcher to grasp the perspectives of your participants and thus their meanings or 
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interpretations. You, as a researcher, should set up your process so that you will get an 

understanding of their experiences. Thus, contextuality becomes paramount to a qualitative 

researcher, contexts which often are cultural or social in nature (Hennink et al., 2020, When 

to use qualitative research section).  

 

5.1 Research Design  

The aim of this paper is to gain a deeper understanding of how the Agreement on 

Municipalities' Crisis Preparedness is implemented at the municipal level and how 

practitioners view and interact with it in their daily work. The study is structured as a multiple 

case study, in which seven municipalities in Sweden have been selected. The data for the 

study has been generated through a qualitative method of semi-structured interviews with one 

practitioner from each municipality. The data will be transcribed and analysed using thematic 

analysis.  

 

It is important to state that the interviews were conducted in Swedish, and any quotes drawn 

from these has thus been translated to English. This can sometimes be tricky to do well, since 

doing a direct translation does not always work grammatically, for example idioms are often 

country/language specific. Thus, some words have been changed to make more grammatically 

correct, while remaining true to the Swedish version. The qualitative nature of the study 

means that the study will have the opportunity to understand what practitioners 'actually' do, 

rather than what they say they do. This approach will also allow the study to better 

contextualise the data compared to a quantitative study (Hennink et al., 2020, Qualitative and 

quantitative research section). Case studies allow a researcher to use in-depth contextual 

analysis to better understand phenomena for example, at the organisational level (meso) 

(Tracy, 2019, Case study section). The case study design is therefore well suited to the present 

study, which is interested in gaining a better understanding of crisis management at the 

municipal level (meso). This understanding will then allow the study to describe what is 

happening at the municipal level in regards to the implementation of the agreement. 

 

The study is interested in thick descriptions as it is a qualitative study, which means that the 

study is partly interested in going beyond just scratching the surface. This essentially means 

that this approach will allow contextual meanings to emerge from the field (Tracy, 2019, 

Thick description section). Furthermore, as mentioned above, there are several different 

paradigms that can be adopted. The paradigm chosen in this paper is the interpretive 
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paradigm. This means that the ontological assumption is that reality is socially constructed. 

The epistemological assumption would be that reality and knowledge are reproduced through 

practice or social interaction (Tracy, 2019, Paradigms: positivist, interpretive, critical, 

postmodern section).  

 

5.1.1 Sampling  

When selecting samples for a qualitative study, the focus is not on achieving a high degree of 

generalisability with the selection, but that the samples should relate to the phenomena being 

studied. The data collected should be relevant to the research questions, purpose and aims of 

the study (King et al., 2018, Defining your sample section).  It is therefore important to think 

about how the data collected will relate to the topic at hand before selecting samples, and as 

such it is important for the researcher to take these things into consideration (King et al., 

2018, Defining your sample section). For this study, typical instance sampling was used and, 

as the name suggests, this means that the samples are selected on the basis that they can be 

seen as an 'average' or 'typical' representative of the study population (Flick, 2022, 

Approaches to Qualitative Research and their Consequences for Sampling section).  

 

In this case, practitioners who work with and are responsible for crisis management in 

municipalities were selected as samples for the study. This approach was chosen because the 

perspective sought is one that could potentially be found in an 'average' municipality, as 

reported by a 'typical' practitioner. For example, criteria such as the richest and poorest 

municipality were discarded. This was done in order to avoid selecting edge cases, since 

although the study and the data produced are not interested in generalisability, it was 

important to select cases that could be seen as representative of an average Swedish 

municipality. While sampling, it is often common to try and reach saturation, though how big 

a sample needs to be can vary depending on the study and subject. Further, this is a tricky to 

achieve when writing a master thesis since time and resources somewhat limited. It would for 

this study be wrong to state that sampling reached any true level of saturation, though it was 

felt that sufficient data was collected to accomplish what was set out.  

 

Therefore, a request was sent to a selection of municipalities asking if a person working with 

crisis management in the municipality would be willing to participate in an interview about 

crisis management in Sweden (a longer explanation was attached to the email). However, it 

proved somewhat difficult to find a direct email to the people working with crisis 
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management, so the original recipient of the email was often a 'generic' municipal email 

address. As such, some control over who was selected to participate was ceded to 

'gatekeepers', who in turn forwarded my email to the appropriate department/person. Whilst 

this meant that the selection process sometimes took a little longer than it would have 

otherwise, the process still went smoothly, and most were very willing to take part in the 

interview. A few of the municipalities I came into contact with declined to take part, citing the 

fact that they were relatively new to the role and as such wouldn't necessarily be able to 

answer every question fully. This has to be respected as a relevant reason for refusal, and 

from the perspective of the study it is better to select participants with more experience. 

 

Furthermore, as participants were selected from a range of municipalities, the municipalities 

themselves had to be selected on the basis of a number of criteria. And, as mentioned above, it 

was important to get an average perspective of crisis management at the municipal level when 

selecting samples. Population size and geographical location were therefore used as criteria in 

the selection of municipalities, with the aim of achieving an even distribution from north to 

south. Another reason why population size was chosen is that it could influence the number of 

resources available for crisis preparedness, as it could lead to a contrast between small and 

large municipalities. SALARs classification of municipalities was chosen for the selection of 

cases.  

 

As this classification contains several different classifications, some were discarded because 

they weren't found to be relevant to the topic and because a smaller number of municipalities 

were selected for the study. For example, one particular classification that was discarded was 

one that grouped some municipalities under the label "commuter municipality near a large 

city" (SKR 2023c). This classification was discarded because commuters didn't feel 

particularly connected to the agreement and relevant for how practitioners work with crisis 

management in the municipalities. This doesn't necessarily mean that a municipality being a 

"commuter municipality" couldn't have an impact. But if so, it is still seen as potentially 

having less impact than the classifications chosen for the study. And as mentioned above, 

seven participants from seven municipalities were selected for this study, which can be found 

in Table 2, divided into relevant categories. 

 

Table 2 
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Participant Municipal Category Place Date 

Participant 1  Larger city  Teams  2023-04-13 

Participant 2  Larger city  Teams 2023-04-24 

Participant 3  Smaller city Teams 2023-04-13 

Participant 4  Smaller city Teams 2023-04-17 

Participant 5 Rural municipality Teams 2023-04-19 

Participant 6 Rural Municipality Teams 2023-04-20 

Participant 7  Rural Municipality Teams 2023-04-18 

 

5.1.2 Thematic Analysis  

A thematic analysis was carried out on the collected material, as in the interviews and the 

agreement. A thematic analysis is generally carried out with the intention of finding themes 

hidden within the material. A theme can broadly be seen as a category identified in the data 

by the researcher, which should further relate to the research focus of the study, and is based 

on codes found in the transcribed material (Bryman 2018, p. 703-705).   

 

The analysis process does not necessarily have to be linear, and as such the analysis process 

was initiated during the data collection process by noting possible themes. As the Microsoft 

teams app was used to conduct the interviews, I decided to take advantage of the software's 

ability to transcribe material, which was very helpful. However, a manual transcription was 

also carried out to ensure that the automatic transcription was correct. Once the transcription 

was complete, the text was read through a number of times and then coded based on what was 

found in the transcribed material. The codes were then later grouped into themes. And as 

mentioned before, some themes were found during the interview process. However, as the 

analysis was constructed closely in line with the interview guide/agreement, this causes the 

themes to be somewhat deductive. Furthermore, they have been put into relation with the 

indicators in Table 1., which also was used to develop sub-themes. The themes are presented 

in the analytical portion of this study and are illustrated by a few hand-picked quotes from the 

interviews. 

 

5.2 Semi-structured Interviews  
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This study has a strong focus on semi-structured interviews with practitioners involved in 

crisis management in the municipality. This was done, as mentioned above, in order to gain 

an understanding of how the agreement is adopted at a municipal level. This was further 

contextualised within a broader crisis management context. The interview was constructed 

both to get a better understanding of how a municipality (organisation) works in relation to 

crisis management. The interviews were also done to capture the experiences of practitioners 

involved in crisis management at the municipal level, so the understanding of the participants 

themselves in relation to the agreement is important to the study. As such, the material from 

the interviews can be evaluated according to the same principles that are used when critically 

examining any other type of qualitative data (Esaiasson et al., 2012, p. 227-228). 

Furthermore, as the agreement itself is very relevant to the questions asked during the 

interview and to the study itself, it will be analysed in order to better contextualise the 

interviews.  

 

As the interviews are semi-structured, this means that not every question needs to be asked of 

every participant. Instead, in a semi-structured study, it is more important that the themes 

found in the guide are addressed during the interviews (Tracy, 2019, Level of structure in 

interviews section). Each interview was conducted in teams and recorded to aid transcription; 

each participant was asked beforehand if they agreed to be recorded. This is important, firstly 

because it is unethical to record someone without their consent, and secondly because of 

respect, as some people don't like to be recorded. However, everyone agreed to be recorded, 

which certainly helped. Further recording makes it easy to go back to the interview in its 

entirety and reflect on what was said. The guide was also sent out a few days beforehand to 

the participants.  

 

5.2.1 Interview Guide  

Whilst the interviews were semi-structured as mentioned above, the guide was largely 

followed during each interview, this was largely because the guide itself is largely structured 

around themes drawn from the Agreement on Municipalities' Crisis Preparedness, which are 

General Support, Risk and Vulnerability Analysis, Planning, Geographical Area 

Responsibility and Training and Practice. Some other questions were asked, such as the extent 

to which local politicians are involved in crisis preparedness. This was done in order to 

further contextualise the agreement on crisis preparedness from a broader perspective. What 

differed from interview to interview were some of the follow-up questions. As these were 
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largely focused on probing for more in-depth answers, they wouldn't have been appropriate 

for every interview and were therefore discarded for some interviews. Also, some questions 

arose after some of the initial interviews had been conducted, meaning that some questions 

were only asked in some of the later interviews. These were, however, more about crisis 

management in general than about the agreement itself. A copy of the interview guide can be 

found in Appendix 1 (translated from Swedish to English).   

 

5.3 Critique of Material 
Studies may sometimes material from a wide range, both primary and secondary. This could 

lead to questions about, for example, reliability when using secondary data, as some of these 

may be of questionable quality or have inherent biases, which can certainly be a problem 

when using, for example, news articles. In the case of this study, the material is largely 

derived from primary data obtained from interviews with sampled practitioners. Therefore, 

the data can most certainly be said to be relevant to the study, as the people selected were 

appropriate for the study. The same goes for the credibility of the data, as these are the people 

who work with municipal crisis management on a daily basis, which means that they should 

be trustworthy on the subject. Therefore, questioning the credibility of these people would not 

only call into question the data, but also Swedish crisis management itself. However, one 

thing that could have some influence on the data is the experience of the participants 

regarding crisis preparedness. This could affect how much knowledge they have and how 

detailed they can be in their answers. There were some differences in the experiences and 

backgrounds of the participants, which to some extent affected how elaborate some answers 

were. Although some responses were sometimes less detailed than others, they still contained 

a lot of relevant 'data' for the study.  

 

Some secondary material was used in the analysis, such as the Agreement on Municipalities' 

Crisis Preparedness. Once again, this document can be considered to have a high level of 

reliability and relevance as it is an official agreement between a government agency (MSB) 

and SALAR. It is certainly a relevant document for this study as it is closely related to the 

research questions. Also, since Sweden is a country with strong institutions, it would be 

somewhat difficult to question its credibility. However, let's say that the study was based on a 

country with weak state institutions, then it might have been relevant to question the 

relevance of an official document, since such a structure often leads to steering through 

unofficial means. 
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5.4 Ethics  

The consideration of ethics is particularly relevant when conducting a study involving human 

participants, which means that there are moral dilemmas and ethical issues that need to be 

considered by the person conducting the study (Iphofen & Tolich, 2018, Ethical Issues in 

Qualitative Research section). Ethics, like morality, is a complex concept that can be more 

easily understood in a research context by breaking it down into subcategories (Brinkmann & 

Kvale 2017). Brinkmann and Kvale have done this by creating three categories: duty ethics, 

ethics of consequence and virtue ethics (Brinkmann & Kvale 2017). These ethical 

considerations have been taken into account in this study.  

 

The choice of what to study and the choice of sample can itself be an ethical issue. In the case 

of this study, the participants are practitioners working at the municipality. Moreover, this can 

largely be seen as an ethical choice of sample, as municipalities have to give out information 

to citizens according to the "offentlighetsprincipen" (The principle of public access to 

information), as this principle means that citizens have a right to access public documents 

(Ministry of Justice 2020). Although this does not mean that they have to take part in an 

interview for a study, it is important that they do so voluntarily. In addition, it is always 

important to ensure that anonymity is maintained, which has been done by ensuring that 

participants cannot be identified through details in the transcript. Although the consequences 

for participants who volunteer for this study are not as great as in some studies, it's still very 

important to maintain anonymity as it would be disrespectful to break this promise. To help 

with this, the name of the municipality itself is not used in the study, as the field of crisis 

management is small and if the name was used, someone might be able to identify a 

participant in the study. As the interviews were recorded, it was essential to get first-hand 

permission before doing so. This also means that it is important to ensure that the data is 

stored properly so that only relevant people can access it. Finally, each participant was given 

information about what to do if they wanted to withdraw from the study in the future. 

 

5.5 Validity, Reliability and Qualitative Quality 

An issue that often arises for researchers working on a qualitative study is how the study 

relates to generalisability, reliability, and objectivity. Objectivity may be something to strive 

for, at least if one adopts a positivist position; however, this notion is often discarded for 

qualitative studies (Tracy, 2019, Moving beyond objectivity, reliability, and formal 
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generalizability section). This is mainly due to the fact that objectivity cannot be achieved as 

one cannot completely rid oneself of one's own biases, which is why reflexivity is often seen 

as necessary for qualitative studies. Reliability, which traditionally revolves around the 

replicability of the study, is an inappropriate criterion. Because contextuality, combined with 

temporal aspects, is so important in capturing people's experiences, this in turn makes it 

difficult to replicate a qualitative study, as the passage of time can somehow affect a person's 

experience. This is true no matter what the topic of the study is. While the sample sizes used 

in qualitative studies are often too small to generalise, another major problem is that they are 

bound by subjectivity and context. This means that it would be difficult to transfer a finding 

from one context to another. This makes the use of generalisability as a criterion of good 

quality problematic (Tracy, 2019, Moving beyond objectivity, reliability, and formal 

generalizability section).  

 

The problematic nature of how to view the relationship between quality and qualitative 

studies has led some researchers to develop new conceptualisations of what quality might 

mean (Flick, 2022, Qualitative Tradition and the Challenge of Impact section). Others have 

chosen to redefine how quality should be viewed and what one should strive for when 

conducting qualitative studies. An alternative approach to defining quality for a qualitative 

study was proposed by Sarah J. Tracy who have decided to call this alternative approach the 

big tent framework. This framework contains eight criteria of what gives a study quality. 

(Tracy 2010). I thought the big tent was an interesting approach, as such, this framework 

became a kind of 'guiding star' for this study. 

 

6. Analysis and Results  
This section will start with analysing the Agreement on Municipalities' Crisis Preparedness to 

identify potential nuances within the agreement and be descriptive. This is also partially done 

to help the reader better understand this agreement since it is at the core of this study, and it 

would then be problematic if someone fails to follow along because they do not understand 

what the agreement is about. Then, the interview material will be presented and analysed in 

the following portion of this section and will mainly follow the structure of the interview 

guide. It is here where the stated research questions will hopefully be answered and later 

summarised in the concluding discussion. (Note: the Agreement on Municipalities' Crisis 

Preparedness will be sometimes referred to as the agreement or agreement on crisis 

preparedness).  
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6.1 The Agreement on Crisis Preparedness  

Agreements in a Swedish context can be seen as soft steering tools entered into by at least two 

different parties who have done so voluntarily and can be seen as complementary to more 

traditional forms of steering. Moreover, they are often used when the state wants to steer a 

process but, for one reason or another, cannot do so through normal means. These types of 

agreements have been shown to have some inherent strengths. One is that they give the actors 

a common goal, often formulated by the government. In addition, as this agreement is 

negotiated directly with SALAR rather than with individual communities, it may be less 

cumbersome, and it also allows SALAR to gather feedback from each municipality in 

preparation (Statskontoret 2014).  

 

However, there are some drawbacks to agreements. One is that they're not binding, and the 

other is that accountability and responsibility are diluted by the agreement. Interestingly, the 

agreement on crisis preparedness is quite closely linked to a number of different laws that 

otherwise govern crisis management in Sweden, for example LEH. This means that it is 

somewhat different from agreements in other areas, such as health and social services, which 

are loosely coupled to existing legislation (Statskontoret 2014). The fact that it is so closely 

linked to legislation could make the agreement feel too rigid, which could then hinder efforts, 

although this is only sometimes the case. It does, however, lead to the agreement becoming 

something of an oxymoron in that it is non-binding while at the same time relying heavily on 

laws, which are undoubtedly binding. This could lead to some confusion and has previously 

been mentioned as one of the problems that agreements could end up causing (Statskontoret 

2014). 

 

One thing that is made very clear in the agreement on crisis preparedness is that the 

municipalities, the state, and the counties should strive for more robust crisis preparedness at 

the municipal level by working closely together (MSB & SKR 2023). It should also be noted 

that this agreement is a revision of an earlier version from 2013; this specific version came 

into force at the beginning of 2019, and although it is its own thing, it is still rooted in pre-

existing legislation on crisis preparedness (specifically LEH, Chapter 2). The Swedish 

defence research agency (FOI) has produced a report on local crisis preparedness on behalf of 

the Ministry of Justice, which highlighted existing problems with resource scarcity, as a lack 

of resources is seen as a big problem by municipalities (Eriksson, Larsson & Welander 2019). 
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The agreement on crisis preparedness has thus become an important source of funding, 

especially for smaller municipalities, which often do not have the budgetary means on their 

own. However, the report notes that there doesn't seem to be a strong link between the level of 

financial resources and the end result (Eriksson, Larsson & Welander 2019). The MSBs 

evaluation of the 2014-2018 agreement on crisis preparedness also found that without the 

monetary means attached to the agreement, it would be difficult for municipalities to manage 

crisis preparedness (MSB 2018a). Other sections in the agreement are risk and vulnerability 

analysis, planning, geographical area responsibility, training and practise, and reporting.  

 

6.1.1 General Support   

Some sections in the agreement are risk and vulnerability analysis, planning, geographical 

area responsibility, training and practise, and reporting. The sections are derived from what is 

stated in the LEH, Chapter 2. The agreement states that the MSB and the CABs should 

provide support to the communities. The section on general support states that the MSB 

should coordinate support from the CABs and the state. In addition, the MSB should ensure 

that best practices are disseminated to the municipalities. The MSB, in cooperation with the 

CABs, should develop a handbook on crisis preparedness in order to strengthen the existing 

capacities at the municipal level. The CABs, for their part, should, for example, provide 

support to the actors responsible for crisis preparedness in their county. They should also 

monitor how the municipalities have applied the LEH in their respective counties (MSB & 

SKR 2023). Other sections of the agreement focus less on support, but further specify how 

CABs and MSBs can support municipalities (MSB & SKR 2023). So, it seems that a lot of 

the focus in this agreement is on how the CABs and MSB can best support the municipalities. 

It is then important that the municipalities make use of these resources, otherwise it could 

indicate that there is a lack of communication somewhere in the pipeline. Furthermore, as the 

CABs and MSBs have such an important role to play, if they falter in this role, it could have a 

negative impact on the work being done at the municipal level. 

 

6.1.2 Risk and Vulnerability & Planning 

The section on Risks and Vulnerability Analysis is quite concise, stating that "the 

municipality shall carry out a risk and vulnerability analysis relating to the geographical area 

of responsibility, the organisation of the municipality and the relevant municipal companies 

and municipal associations". (MSB & SKR 2023). The RVA should also be used to help plan 

and implement what needs to be done to keep vital societal functions running, especially in 
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the event of an extraordinary event. Finally, in the event of a crisis, an evaluation should be 

carried out by the municipality so that the information can be used to improve the RVA for 

the future. It is also mentioned in this section that the MSB should provide support to assist 

municipalities in their work on RVA and how they can better evaluate the work done. For 

their part, the CABs should help to clarify what can be a local or regional risk, as it can 

sometimes be unclear what is what (MSB & SKR 2023). The planning section of the 

agreement states that municipalities should produce a policy document for each term of 

office. This document should include a plan of how the municipality will work on crisis 

preparedness during the mandate period. This document may include a plan for training and 

practice or how the RVA process will be set up. The MSB should support the development of 

the policy document and provide support to the municipal continuity management (MSB & 

SKR 2023).   

 

Based on these sections, it is clear that the Risk and Vulnerability Analysis component is 

quite essential for how the work on crisis preparedness should be carried out. Although the 

planning section includes a part on continuity management, this may not be sufficient. As 

some of the participants mentioned during the interviews that continuity is very important, it 

could then be problematic that little attention is given to it. 

 

6.1.3 Geographical Area Responsibility  

This section makes it clear that the municipality should enable organisations that holds vital 

societal functions to work together so that preparations for exceptional events can be better 

coordinated. In addition, when an extraordinary event occurs, the municipality should be the 

host for an orientation and coordination function, so that activities between actors can be 

better coordinated. Preparations for a possible extraordinary event should be carried out with 

neighbouring municipalities. The municipality should also ensure that the information 

provided to the public during an extraordinary event is coordinated. The MSB should give 

advice on how to coordinate at the local level and how to create a situational picture (MSB & 

SKR 2023). The MSB should also give practical advice on how the municipality should 

inform the public during an extraordinary event. The CABs should help to clarify the 

responsibilities of actors with regard to the geographical area responsibility, as it can 

sometimes be difficult to separate local responsibilities from regional ones. The CABs should 

also help municipalities to further develop their geographical area responsibilities (MSB & 

SKR 2023).  
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Improving cooperation and coordination at the local level, although as mentioned in the 

previous research section, geographical area responsibility can be somewhat diffuse. This 

then provides an opportunity for the agreement to clarify this for the municipalities, for 

example by mandating the CABs to provide support for what might be considered a local or 

regional responsibility. However, one participant mentioned in an interview that this 

responsibility is still somewhat vague, so there seems to be some work to be done in this 

respect.   

 

6.1.4 Training & Practice   

This section states that elected politicians and staff should receive the necessary training to 

deal with an extraordinary event. This should be done by ensuring that the municipal crisis 

organisation practises and trains frequently, the frequency of which is specified in the 

agreement. Municipalities should also be given the opportunity to participate in regional or 

national exercises that focus on peacetime crisis. These exercises should also take into 

account the weaknesses identified in the RVA. The purpose of training and exercises is to 

identify strengths and weaknesses in municipal crisis preparedness capabilities (MSB & SKR 

2023). The MSB should develop crisis preparedness training programmes in cooperation with 

municipalities and CABs. The MSB should continue to expand the "Practice Simple" concept, 

for example by assisting in the development of cross-sectoral exercises. They should also 

support municipal initiatives. The CABs should develop a multi-year plan in consultation 

with the municipalities in each county regarding regional training exercises (MSB & SKR 

2023).  

 

This section stipulates that training and practice plans should be developed by both the CABs 

and the municipalities. However, a potential problem with this section is that municipalities 

are not required to train very often. This could lead to a large gap between those 

municipalities that train frequently and those that do not. However, as these efforts cost 

money, more requirements could put further strain on some municipalities. And it seems that 

the municipalities vary quite a lot in how they train and how often, based on what the 

participants themselves said during the interviews. 

 

6.1.5 Economic Reimbursements & Reporting  
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While the economic section mainly concerns how the reimbursements are to be paid out to the 

municipalities, it also stipulates that the municipalities will receive a base amount to support a 

basic system of crisis preparedness. Although the amount can vary considerably between 

municipalities, Stockholm, for example, receives SEK 3,804,409, while municipalities with 

less than 80,000 inhabitants receive only SEK 345,658 (MSB & SKR 2023). Reimbursements 

are paid for tasks carried out in the areas of risk and vulnerability analysis, planning, 

geographical responsibility, training and practice, and reporting. However, this 

reimbursement can only be used for labour costs and is based on the number of people living 

in the municipality.  

 

A municipality can also be reimbursed for outdoor warning systems and Radio 

Communication for Effective Management (RAKEL), at least for a certain portion of the cost 

associated. There are other provisions in the agreement that further regulate how the money 

can be used. The basic amount and the reimbursement can only be used for preparatory work 

and not for management during an active crisis. Furthermore, the reimbursements can only be 

used for labour costs related to crisis preparedness. They cannot be used for significant 

investments. Finally, the MSB and SALAR should help clarify how the reimbursements can 

be used (MSB & SKR 2023). The fact that the municipalities are so restricted in how they can 

use the refunds emerged as a major problem for the participants during the interviews. 

Another problem is that the basic amount needs to be higher, especially for smaller 

municipalities. This is because they sometimes struggle to maintain similar standards to larger 

municipalities.  

 

Municipalities are also supposed to report annually on how they used the reimbursement in 

the previous year. And since it is the CABs who are responsible for monitoring the 

implementation of the LEH and the agreement, they are the ones who can propose a reduction 

if a municipality has not carried out its tasks (MSB & SKR 2023). 

 

6.2 Analysis of the Interview Material   
This analytical section is largely structured according to the interview guide, as the questions 

were closely related to certain themes in the agreement. However, a number of sub-headings 

have been added to further organise and categorise the material, which in turn helps this 

section to answer the stated research questions. The results of the interviews are therefore 
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presented under each heading, together with an analysis. This section will conclude with a 

summary heading highlighting some of the findings made during the analytical process. 

 
6.2.1 Support to the Municipalities  

As the agreement on Crisis Preparedness has such a strong focus on helping municipalities to 

improve their work, it is interesting to see how they view the material that MSB has produced 

to help municipalities in their work. Most of the interviewees seem to have found the material 

complementary and useful in their work, Participant 2 found it useful to refer to in relation to 

some potential questions that they might have (Participant 2). However, some have found a 

stronger daily use of the material and refer to it quite often as a reference (Participant 5). 

 

“Yes, you use these documents all the time and refer to them. So they do provide good 

support. Then maybe not. Often you end up talking to, well, the county administrative board 

or other municipalities in the first instance and that you use these as a second instance.” 

(Participant 5).  

 

Some of the interviewees didn't have much experience in the field before arriving in their 

current positions and therefore found the material particularly valuable as it contains some 

guides and manuals (Participants 4 & 5). The material can be considered adequate, as some 

participants found that it can be used to increase the know-how on crisis preparedness among 

other actors involved in the crisis preparedness process (Participants 6 &1). While Participant 

6 expressed that the material can be useful for other organisations and actors, the material 

itself contained information about some crises that could be considered questionable and 

unlikely in a Swedish context. 

 

“Yes, they are. It's a good thing that you can send out to, for example, the organisations that it 

affects so that it becomes a little more tangible for them too. Then this risk catalogue, which 

is fairly new, is also very good. Then there are some things that make you think, why did they 

spend time on volcanic eruptions and meteorites?” (Participant 6) 

 

So, while the material has clearly been used by practitioners, it is somewhat surprising that 

the MSB seems to have included things that are quite out of step with what is useful at the 

municipal level. While a practitioner working on crisis preparedness at the municipal level 

might end up dealing with a volcanic eruption, this would probably be in a different context. 
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However, Participant 3 noted that the MSB has published quite a lot of material in recent 

years (Participant 3). So perhaps it is to be expected that not everything will be perfect the 

first time, and as MSB has had time to refine the material, it may be better suited to the needs 

found at the municipal level. 

 

6.2.2 RVA 

The RVA can be seen as a continuous work process, as the risks and vulnerabilities for a 

municipality don't change too often. As such, there is no need to start from scratch with the 

RVA for each new mandate period, instead the work around the RVA largely revolves around 

revising the version from the previous period (Participants 1, 2, 3, 7). This sentiment was 

quite common and thus a seemingly shared notion. However, there were still some differences 

in the way they worked with the RVA. For example, Participant 2 made use of additional 

templates provided by the CAB. During the interview, the participant mentioned the 

importance of working with organisations with important social functions in the work with 

the RVA. Participant 2 mentioned that this was done by sending information leaflets, 

information meetings and brainstorming sessions to representatives of these organisations. 

And if some had problems, more time was spent helping them to solve their problems 

(Participant 2). Participant 2 went on to explain how important a RVA is for continuity 

management, although some partners didn't necessarily always understand the importance of 

the work with the RVA. 

 

”Some people work with safety issues in their organizations. Then it hasn't been anything 

unusual, it's what they have to do, while others have had this as an additional task and 

perhaps didn't understand the extent of the work and perhaps became frustrated because it 

takes a certain while.” (Participant 2). 

 

However, Participant 2 felt that they were still involved in the process and that any problems 

were probably related to how time consuming the work can be. Participant 5 has also worked 

closely with other organisations, especially those with vital societal functions, as some of the 

work with the RVA also falls on them. They have as such been holding workshops with them. 

And they have further been doing tabletop scenarios to assess how an organisation might be 

affected and what the consequences would be, which were then put into the action plan 

(Participant 5). Participant 7 also mentions working with organisations that have vital societal 

functions, where interviews have been used to complement the work with the RVA. However, 
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it is also noted that it is partly up to the organisations themselves to report relevant changes, 

otherwise it might take until the next mandate period before they are noted in the RVA 

(Participant 7). Participant 5 also notes that the CABs have some support that they make 

available to the municipalities, although it is up to the municipalities to decide whether they 

want to use this resource (Participant 5). Participant 5 also found it somewhat straightforward 

to involve external partners in the RVA process, and that they were supportive and gave good 

feedback during the process. However, this can be partly due to what is happening in the 

outside world, such as the war in Ukraine and the fact that we have just come through a 

pandemic (Participant 5). 

 

“I think we have received quite a lot of attention from and it's very sad, the pandemic and now 

perhaps above all Ukraine. So, there's a lot that has. These issues have become a little more 

relevant.” (Participant 5) 

 

Some participants encountered some problems, however, when trying to involve external 

partners in the RVA process, although they speculated that this may have been due to an 

overly broad approach when trying to engage with partners. However, this was changed for 

the most recent revision of the RVA, which involved a smaller group of external partners 

(Participant 5). Continuity management was raised as a concrete factor in working with the 

RVA during the interviews with the participants, for example in the interview with Participant 

2 mentioned above. This view was also shared by Participant 1, who noted that continuity 

management is important for the RVA, especially when working with organisations that 

perform vital societal functions (Participant 1). 

 

“To be honest, we probably think that the focus is on continuity and being able to maintain 

vital societal functions and then that the risk and vulnerability analysis is kind of a basis for 

that.” (Participant 1). 

 

Most participants felt that the Crisis Preparedness Agreement didn't really affect the way they 

worked with the RVA, although most found it useful to some extent, mainly in a supportive 

role. Participant 4 feels that the agreement mainly mentions what should be done at a basic 

level. However, as the agreement refers to other documents, this means that the agreement 

can be of further use as these clarify what needs to be done (Participant 4). Participant 5 also 

feels that it's not very detailed and is rather general, even though it explains what an RVA 
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should contain to an extent (Participant 5). However, Participant 6 mentions that the 

agreement sets out how the CABs should provide support and guidance to the municipalities 

and so can act as normative pressure, at least to some extent (Participant 6). Participant 2 

mentions one way in which the agreement can be used. It can be used as a reference for 

organisations when working with crisis preparedness, but otherwise agrees that it is somewhat 

sweeping (Participant 2). Continuity management was mentioned as important by Participant 

3. During the interview, Participant 3 further mentioned that the agreement was lacking in this 

respect and that more attention should be paid to this issue (Participant 3). It seems, therefore, 

that most felt that the agreement is rather basic and sweeping in regard the RVA, which could 

then allow some flexibility for the municipalities. 

  

6.2.3 Planning  

In one of the sections of the document, the agreement has certain provisions about how and 

what a municipality should plan for. Although this part of the agreement isn't necessarily that 

strict in clarifying how the municipality should plan. The agreement is though helpful on a 

general level because it gives a summary of what policy documents the municipality has to 

provide (Participant 5). This can be useful because some things, such as planning, cannot be 

found in the legal framework (Participant 6). However, the agreement seems to provide a 

minimum expectation of what the municipality must provide for in the planning document 

and, as expressed by Participant 1, is largely seen as a basis for what the municipality should 

plan for (Participant 1). That the agreement has a low required level for the planning which 

further is somewhat unspecified is a sentiment expressed by other participants. However, as 

expressed, this in turn allows for a certain degree of flexibility at the municipal level 

(Participant 4). 

 

“As a municipality it's quite thankful that you can develop according to your own ability. 

Because, as I said, it varies a bit, both financially and in terms of other conditions, but as a 

municipality it's quite grateful that it's possible.” (Participant 4).  

 

The agreement also contains some ideas on how to improve the work with planning for the 

municipalities. As the agreement lies primarily at the base level, this might seem to give a 

municipality some leeway in interpreting what needs to be done (Participant 4). On the other 

hand, some participants expressed that they would like the agreement to be a bit stricter in its 

demands on the municipalities (Participant 3). The ambition found in the municipalities is 
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largely what is driving the work at the moment. However, this isn't just a problem with the 

agreement, but a bigger problem with the current legislation on crisis preparedness 

(Participant 3). However, a problem with how the agreement relates to planning is the 

timeframe found in the agreement. This can be further complicated by the fact that the plan is 

separate from the civil defence agreement. This could make planning cumbersome for the 

person working with crisis preparedness as they are so closely linked (Participant 7). 

Furthermore, the planning horizon for the agreement has been extended a few times recently, 

which, as one participant expressed it, has made the planning somewhat messy (Participant 7). 

 

“So the planning horizon is far too short, and it has also been postponed for a number of 

years, or extended, I should say, not postponed. It has been extended a number of times, and it 

is separated from civil defence, which makes it confusing to sort of keep these things apart.” 

(Participant 7).  

 

Not all participants expressed a desire for this, although it was noted that the agreement would 

be well served by a longer period of planning, which could help to clear up some of the 

messiness (Participant 7). 

 

Based on the interviews, the county administrative boards seem to be highly valued as they 

have been a good support to the municipalities. Both in the planning work and in general. 

Participant 2 mentions that the cooperation with the CABs works very well; an example of 

this is that they have set up working groups and have regular cooperation meetings with them. 

For example, the CABs can also be a good intermediary with regard to the MSB (Participant 

2). Participant 4 feels that they do quite a lot together with their CAB as they have a common 

network of crisis communicators. In addition, they try to learn from each other and to build 

competences together (Participant 4). Participant 6 points out that cooperation with the CAB 

is necessary to make crisis preparedness work well, which has worked well in her county 

(Participant 6).  

 

“In several of the municipalities, we handle these kinds of things ourselves, and the 

cooperation with the county administrative board is necessary to make this work. Both by 

supporting us, but also by creating networks and such between each other so that we can 

learn from one another.” (Participant 6). 
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Participant 5 also notes during the interview that the CAB is an excellent support and that you 

can turn to them if you have any questions. They are also crucial for cooperation within the 

county (Participant 6). Participant 3 mentions that the CABs also have the necessary resources 

to maintain a network of contacts with the municipalities and that they partly help to set the 

agenda for crisis preparedness (Participant 3). Participant 7 feels that crisis preparedness is a 

bit jumbled at the moment because it can be difficult to decide what to prioritise and 

unfortunately the CABs haven't always contributed much in this respect (Participant 7). 

Participant 1 feels that they have a good and well-functioning relationship with their CAB, 

but raises one issue, which is that they sometimes fail to provide feedback in a timely manner 

(Participant 1). 

 

“The challenge is to get timely feedback. Now we got like, it took more than a year. When we 

sent in the written proposal for 2021, it took more than a year before we received any 

feedback. So, it was not as relevant as it should be because we had already dealt with the 

things we were remarked on.” (Participant 1). 

 

So again, based on what the participants have said, it seems that the CABs are acting in 

accordance with what is written in the agreement. However, sometimes they seem to falter a 

bit as evaluators. 

 

6.2.4 Geographical Area Responsibility  

Local geographical area responsibility is important for the functioning of crisis preparedness 

in Sweden. However, as there is a certain degree of autonomy for the municipalities, it is 

somewhat up to the municipalities themselves to decide how they want to exercise this 

responsibility. This became clear during the interviews with the participants.  

 

One thing that was noted during one of the interviews is that the local geographical 

responsibility that a municipality has is potentially one of the most difficult mandates that 

they have. This is compounded by the fact that the requirement can be seen as abstract and 

that an extraordinary event can affect several municipalities simultaneously (Participant 1). 

Although several participants didn't share the idea that this responsibility is necessarily 

abstract (Participants 4, 6, 7), one noted that the responsibility might be more dependent on 

the situation a municipality is faced with (Participant 7). The fact that a crisis can cross 

municipal boundaries means that cooperation between municipalities and building 
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relationships with other municipalities becomes essential. And setting up a common 

infrastructure for this in advance could be very helpful when a crisis occurs. It is noted that 

the management of Local Geographical Area Responsibility can sometimes be a bit of a 

weakness for local crisis preparedness, although most practitioners working with crisis 

preparedness are aware that it is a weakness (Participant 1).  

 

During one of the interviews, a participant mentioned during the interview that their 

municipality has a lot of industry and service facilities (Participant 2). This means that this 

municipality has several actors that could either be a focal point for a crisis or need to be 

involved during a course of events. The municipality has therefore developed a network that 

meets regularly. In addition, the municipality has invited private actors to information 

meetings, for example, which has worked quite well for cooperation between the private and 

public sectors in the field of crisis preparedness (Participant 2). 

 

“Yes, but it works well. We have a lot of industries, a lot of service facilities, so we have a 

network just for them where the municipality is one of the parties where we meet regularly.” 

(Participant 2). 

 

Participant 2 also expressed that they felt that private organisations/companies were willing to 

participate in the crisis preparedness process (Participant 2). In another interview, one of the 

participants expressed that they were quite involved in training private companies in crisis 

preparedness. However, the participant felt that while the private companies were 

approaching them with questions, the municipality didn't have the capacity to engage in this 

process at the moment to any larger extent (Participant 7). 

 

“I think there is a lot of interest, but we are probably not able to capitalise on it to the extent 

that we would like.” (Participant 7). 

 

However, not all participants felt that the private sector was as willing to get involved in crisis 

preparedness, especially if they didn't get anything immediate for their involvement 

(Participant 4). This participant also noted during the interview that involving other municipal 

organisations can sometimes be challenging (Participant 7). When asked how they had 

involved other actors, such as voluntary groups, most participants replied that they hadn't 

done so yet but would like to do so in the future (Participants 7, 6, 5, 2).  
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During the interview, participants were asked how the agreement had changed the way the 

municipality view their responsibilities. One participant replied that the agreement has helped 

to visualise what the municipality needs to do (Participant 1). Another participant said that the 

agreement states that a municipality is expected to develop an ISF, which in turn means that 

the agreement requires something from a municipality, even if it is at the minimum level. 

However, the participant noted that there is room for improvement in which demands are 

placed on the municipalities (Participant 6). One participant mentioned how the agreement 

regarding the geographical area responsibility helps to increase the possibility of achieving 

coordination and preparation with other actors both within the municipality and the county 

(Participant 4). Interestingly, one participant noted that the recent revision of the agreement 

has had a negative impact on the way the agreement refers to responsibility. However, as it is 

now more loosely formulated, it allows for some new ways of thinking (Participant 3). 

 

6.2.5 Training and Practice   

The agreement states that a municipality should conduct training and exercises to strengthen 

the municipality’s capacity for crisis preparedness, but this has taken a back seat in recent 

years. However, this is due to the fact that the world has had to deal with a pandemic and its 

aftermath, and as such other priorities have had to be set during this period. Some participants 

also expressed the idea that the pandemic itself was relevant from a training perspective, as it 

was essentially a live "training/exercise" for the crisis preparedness system (Participants 5, 6). 

One participant noted that they would like to exercise about once a year, although they have 

also been active in ongoing exercises at county and regional level. Although a problem with 

these is that they often involve people from the field, the advantage of doing it at the local 

level is that it becomes easier to involve actors from outside the field (Participant 5).  

 

Participant 7 mentions that they used to run between 5 and 15 exercises a year, with different 

levels of complexity. However, this was interrupted because the organisation didn't have the 

capacity to train during the pandemic (Participant 7). However, Participant 7 also notes that 

the pandemic may have created a false sense of confidence. Some people may feel that the 

fact that the municipality came through the pandemic relatively unscathed means that it now 

has the know-how to deal with a crisis. Even though the external situation is completely 

different now (war in Ukraine), a potential future crisis might look completely different from 

the one we just went through (Participant 7). 
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“Just because the situation has been real, it does not necessarily mean that you are proficient 

in terms of crisis management.” (Participant 7) 

 

One part of the exercise and training section of the agreement is that the MSB has developed 

templates on how to train and exercise. However, some respondents such as Participant 6 

were aware of the existence of templates but hadn't had time to go through them yet 

(Participant 6).  Neither had Participant 5 used the material themselves, nor had a colleague 

used the material (Participant 5). Although, while this particular material hasn't been used as 

much, the material developed by the county has found more use (Participant 1). One of the 

participants has used the material to some extent by picking out some things, such as 

scenarios (Participant 2). Participant 3 also found another use of the material, which was to 

refer it to other parts actors within the municipality and also to private companies (Participant 

3). So, it's interesting that even if the practitioners themselves don't use the material very 

much, they still manage to find some usefulness in it. 

 

6.2.6 Future Questions Regarding the Agreement  

During the interview, a number of questions were asked about the future of the agreement 

and, more broadly, about crisis preparedness. During the negotiation process for the 

agreement the municipalities are represented by SALAR, although some participants hadn't 

been particularly involved in the process regarding the agreement. It was therefore somewhat 

difficult for them to answer the question of how well the MSB had responded to potential 

needs and wants of the municipalities. However, they were still able to give some interesting 

answers during the interview. Participant 2 felt that the CAB was their intermediary regarding 

the future development of the agreement on crisis preparedness and that they fulfilled this role 

well (Participant 2). Participant 4 wasn't directly involved, but felt that SALAR was an 

excellent counterpart to the MSB, as the organisation has been able to manage which 

responsibilities assigned to the municipalities. Also, as the municipalities are already under a 

lot of pressure, further obligations could become quite burdensome, especially as most of the 

budget for crisis preparedness comes from the state (Participant 4). 

 

“I think that SALAR does a pretty good job of ensuring that the burden on the municipalities 

is not too great. So as long as you don't contribute money, it's very difficult for the 

municipalities to conjure up money for these things.” (Participant 4). 
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Participant 3 noted that the MSB initially seems to be interested in finding out what the 

municipalities want, although this doesn't necessarily mean that they always act on this 

information. This has been somewhat exacerbated by the fact that the current agreement on 

crisis preparedness was extended relatively late in its life (Participant 3). This can make it 

difficult to plan ahead. Participant 3 therefore felt that the negotiation process between MSB 

and SALAR could be improved. Participant 3 also notes that the person responsible for the 

negotiation at SALAR has done a very good job. However, this person did note that MSB 

could be quite difficult to cooperate with during the negotiation process (Participant 3). 

 

“But I have only heard his side of the story, but it has been difficult to get MSB to be receptive 

regarding the work on the agreements.” (Participant 3). 

 

This may be partly due to the fact that MSB has grown quite rapidly in recent years, which 

can lead to growing pains. But these growing pains are still having real consequences for 

many stakeholders across the country (Participant 3). Participant 3 also notes that the current 

caseworker is leaving, which means that it is somewhat up in the air as to how the negotiation 

process will flow with a new caseworker involved (Participant 3). During the interview with 

Participant 1, the issue of renewing the current agreement on an annual basis is also raised. 

Because it becomes difficult to know what lies in the future and therefore it becomes difficult 

to plan for the long term (Participant 1). So, it seems that while in theory the negotiation 

process is open to input from the municipalities, in reality this isn't always the case, which is 

exacerbated by delaying the new agreement. 

 

One thing that the participant would like to see changed in the agreement is how the 

municipalities are allowed to use reimbursements specified in the agreement, as it can 

currently be used mainly for staff expenditure. this means that the agreement is a bit too 

specific about how reimbursements be used (Participant 5). Another thing that Participant 5 

brought up was that the reimbursements should probably increase as the money is currently a 

bit on the low side (Participant 5). Participant 2 mentioned that they would like to see the 

agreement on crisis preparedness and the agreement on civil defence merged together. As 

they pertain to mainly similar things and some practitioners work with both. Participant 2 

would also like to see reimbursements allowed for other things, such as building up strategic 

reserves (Participant 2). 
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“We're working on both points and so. Yes, but for our working group, which would be able 

to work more together, it would be very good if the issues were merged. These go a bit hand 

in hand anyway.” (Participant 2).  

 

Participant 6 mentioned during the interview that they would like the agreement to be a bit 

more specific about who is ultimately responsible for decisions related to the RSA, as this is 

not specified at the moment. This differs from the training and exercise plan where such a 

person is identified in the agreement. However, Participant 6 noted that this allows for some 

flexibility as it is currently up to the municipalities to decide (Participant 6). Another problem 

with the current agreement, according to Participant 3, is that the focus is on producing 

documents rather than measures themselves. Participant 3 also mentioned that they would like 

to see more reimbursements given to the municipalities as they are currently too low 

(Participant 3). One issue that was raised had more to do with the current legal framework. 

The problem is that it is a bit too focused on formalities rather than capabilities and that it is 

too focused on crises during peacetime. The framework could be well served by expanding on 

how things should function during a heightened state of alert (Participant 3). Participant 1 also 

mentioned the legal framework as an element that could be improved. For example, the laws 

were made when a crisis was viewed as unlikely. This meant that municipalities were 

expected to exercise even during the pandemic. One thing that could be improved with the 

agreement is that the framework needs to place more demands on the municipalities 

(Participant 1). 

 

6.2.7 Steering Vs Autonomy  

One of the issues that has been debated is the relationship between central governance and 

local autonomy. The answer to this question can be quite different in different policy areas 

and the debate surrounding this has recently been in the spotlight, partly thanks to the 

pandemic. Therefore, the participants were asked some questions about how they feel about 

steering in the context of municipal crisis preparedness.  

 

Participant 4 describes that what is stipulated in the agreement is at a quite low level and that 

the agreement is quite sweeping in defining what should be done/produced. This means that 

the agreement can partially be adapted according to the level of ambition and financial 

resources. Participant 4 argues though that this is quite necessary as not every municipality 
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works under the same conditions. However, perhaps the agreement could be well served by 

making some demands (Participant 4). Participant 2 did also mention during the interview that 

crisis preparedness could be well served by having more requirements, which then could 

potentially allow for more reimbursements (Participant 2).  

 

“Yes, absolutely. It would have been a good basis for our department. Yes, this is what we 

should do. Or these are the requirements we have so we can maybe get more funds or so” 

(Participant 2) 

 

Another suggestion is that municipalities with more resources should support smaller 

municipalities, perhaps by providing expertise (Participant 4). Participant 5 thinks that 

reimbursement could be made a bit more flexible to allow for local autonomy (Participant 5). 

Participant 6 feels that the agreement isn't too prescriptive, but that it might be good to have a 

few more requirements, as this gives a reference point, but personally feels that the current 

level is acceptable. Participant 6 also notes that making more demands could be a double-

edged sword, as a demand that might be helpful for one municipality might be harmful for the 

other. For example, that more demands would mean that some municipalities would not be 

able to meet some of the requirement as such (Participant 6).  

 

“It would be good to have demands because then you have something to lean on. But at the 

same time, every municipality is very different” (participant 6). 

 

Participant 1 also agrees that there needs to be a more precise framework and targets for crisis 

preparedness, but notes that the agreement currently provides room for manoeuvre 

(Participant 1). Participant 3 also felt during the interview that the agreement provides room 

for municipal autonomy, that they can do what is stipulated and can do more if they want to. 

However, Participant 3 would like the state to provide a more explicit framework, as it is 

currently up to the municipalities to decide what to do and what not to do (Participant 3). That 

the agreement currently allows for flexibility is a view shared by Participant 7. However, it 

was made clear during the interview that autonomy and flexibility are not what is needed for 

crisis preparedness at the moment. Steering instead needs to be strengthened and made more 

explicit (Participant 7). However, one thing that could be seen as steering is the use of 

reimbursements, although Participant 3 thinks that this can be a good thing, as otherwise the 

money would disappear into a black hole, if they weren't targeted. (Participant 3). 
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“The compensation we receive goes to the fact that we have 2 positions working with this and 

had it not been targeted funds, they would have gone into the municipality's black hole.” 

(Participant 3). 

 

Participant 5 feels that the agreement leaves some room for manoeuvre, but that it at a 

minimum has to be followed in terms of what is stipulated (Participant 5). 

 

“We are sort of locked into it. There is the law and the county administrative board's 

supervision to ensure that we actually follow what is stated in the agreement. Of course, you 

can always do more, but we definitely can't do less, because that's what the requirement is.” 

(Participant 5). 

 

One thing that is related to governance and autonomy is politicians and how involved they are 

in a particular issue, so it was interesting to see how participants felt about the involvement of 

politicians. Participants mostly agree with the idea that local politicians have increasingly 

been involved in issues related to crisis preparedness (Participant 3, 4, 5, 6, 7). Although this 

is partly driven by what is happening in the outside world, the war in Ukraine has shown that 

these things are very real and something one need to prepare for (Participant 4). Participant 6 

noted that the pandemic had probably shown that the work done to prepare for crises was a 

worthwhile effort (Participant 6). Participant 3 also feels that politicians' interest in crisis 

preparedness has increased in line with what has happened in the outside world. And as the 

name crisis preparedness implies, this work is focused on preparedness, and that can 

sometimes be a bit boring and so it can get deprioritised, but this, as mentioned by Participant 

3, has changed somewhat (Participant 3). Participant 4 brings up one potential reason for that 

the change in attitude is slightly different from a few years ago, and that is that politicians 

didn't consider some risks to be real previously (Participant 4). 

 

“Because it wasn't like that 4 years ago when we did it for the first time, then it was more like: 

here come the Russians now”. (Participant 4) 

 

This attention has also led to politicians putting more pressure on those working in crisis 

preparedness. Participant 5 noted that there has been more pressure from politicians recently, 

combined with more internal and external demands. However, this may be partly due to the 
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fact that politicians themselves feel under pressure to get a grip on what is happening in the 

field of crisis preparedness, as media attention has also increased (Participant 5). 

 

6.2.8 The Budget and How it Casts a Shadow  

This study was interested in looking at how the agreement has been implemented and whether 

it leaves some room for practitioners to spread their wings. Unfortunately, speculating about 

the softness of the governance is somewhat of a moot point, as one significant factor 

overwhelmingly limits some of the freedom given to a municipality. And that factor is the 

financial resources allocated to crisis preparedness at the municipal level. Although this was 

touched upon somewhat in the previous section of this analysis, some practitioners have 

noted, for example, that the level of reimbursement is quite a bit too low. However, this part 

of the analysis will explore this issue further.  

 

During the interview, Participant 1 notes how large and small municipalities differ in the 

amounts they receive, as it depends on how many citizens live in a municipality. This can be 

problematic as smaller municipalities still have to do the same work as larger ones in terms of 

crisis preparedness (Participant 1). This isn't something that scales linearly with the number of 

citizens, since a municipality needs a certain number of crisis preparedness managers 

regardless of its size. Therefore, participant 1 believes that the base amount for grants should 

be increased across the board to remedy this (Participant 1). Participant 5 mentioned during 

the interview that there is always a lack of money, although even if the reimbursements were 

increased, there would probably still be a lack of funds (Participant 5). Participant 7 mentions 

that the resources they have leave little room to manoeuvre and even if they want to go the 

extra mile, the work is limited by the lack of resources (Participant 7). 

 

“And to be honest, the compensation provided by the state does not reflect expectations at 

all.” (Participant 7).  

 

Participant 4 mentions that the money from the MSB is often only enough to cover their 

salaries. Participant 4 also notes that the work with crisis preparedness is often quite resource 

intensive, for example the need for construction or the purchase of materials. And Participant 

4 feels that the work with crisis preparedness will progress slowly if no more funds are 

allocated for this work. Another potential problem is that counties and regions receive much 

more funding from the state than municipalities. This has opened up opportunities for 
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counties and regions to do things that a municipality can only dream of in terms of crisis 

preparedness. Although they also have a lot to cover, this distribution of funds may be 

somewhat skewed. 

 

“If you look at the budget department, there is a lot of money going to state authorities and to 

the county administrative board right now and regions. They get more money than they can 

spend, while we municipalities get nothing.” (Participant 4). 

 

So, while the agreement appears to be flexible enough to allow practitioners to deviate, it is 

hampered by the lack of funding. This means that some of the potential benefits of a softer 

approach may be lost. This is compounded by the fact that municipalities themselves say they 

want to do more but cannot. For the most part, the funds are only large enough to meet the 

minimum requirements, especially for the smaller ones. It could therefore be difficult for 

municipalities to cope with all the additional demands placed on them, which could 

potentially increase in parallel with society's attention to crisis preparedness. However, 

another problem with the agreement is that the reimbursements are quite restrictive in how 

they can be used, and as they are so central to the agreement, this can be a limiting factor in 

how practitioners in a municipality choose to work with crisis preparedness. This point also 

shows that the agreement has some limitations, which can then call into question how flexible 

it is in practice. 

 

6.2.9 Biggest Contribution  

This section will touch upon what the most significant contribution of the agreement has been 

for the participants.  

 

Participant 3 believes that an important contribution of the agreement is that the funds are 

explicitly earmarked for crisis preparedness. This could help in prioritising crisis preparedness 

work, as the work would be difficult to prioritise without the funds (Participant 3). Participant 

2 also feels that the funds allow them to employ as many people as they do, which they 

wouldn't be able to do otherwise (Participant 2). Participant 5 also notes during the interview 

that they wouldn't be able to employ as many people as they do without the funds from the 

agreement (Participant 5). Participant 6 mentions that it is good that the agreement clarifies 

how the money can be used, because otherwise it risks disappearing into a black hole 

(Participant 6). However, Participant 7 also mentions that the preparatory work on crisis 
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preparedness is furthered by the existence of the agreement, which is good (Participant 7). 

Participant 1 feels that since the agreement stipulates that the policy document (planning) has 

to be signed by the municipal council, there are some demands from the top. And that gives it 

a higher mandate and therefore credibility that you can rely on (Participant 1). Participant 4, 

on the other hand, mentions that the agreement brings structure to the work, because it makes 

similar demands on each municipality, which means that they work in a similar way to a 

certain extent. And this can help with coordination and cooperation (Participant 4).  

 

“Yes, but I think it is precisely that it creates structure and it creates a similarity between 

different municipalities. You have the same goal and you can work with the same area of 

development.” (Participant 4). 

 

It seems that the most important contributions of the agreement are to be found in its 

budgetary dimensions, at least according to the participants' statements during the interviews. 

At the same time, however, it is problematic that several issues seem to pop up regarding 

reimbursements. However, the agreement also seems to further cooperation and coordination 

along. 

 

In summary: The agreement in of itself seems to be quite soft as it gives some flexibility in 

how to proceed with crisis preparedness. Thus, some differences have been noted during the 

interviews regarding how participants view the agreement and how it has been implemented. 

Though it is partially constrained by the current legal framework particularity, LEH, which 

somewhat decreases the softness of it. In the next section the paper will summarise the 

findings in relation to the research questions and will after this be concluded with a few 

potential future research topics in regards to what was found in this study.  

 

7. Concluding Discussion  
The purpose of this study was to gain knowledge about how practitioners in the municipalities 

perceive the agreement on crisis preparedness and how it has been implemented, and thus 

how crisis preparedness in Sweden works, in part. This was done by conducting interviews 

with crisis preparedness practitioners in seven different municipalities in Sweden. This topic 

was chosen partly because there was a gap in the previous research, as the agreement had not 

been given much attention. When attention was given, it was mostly relegated to the 

background.  
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As a result of this study attention was given to some of the bottom-up perspectives that can be 

found at the municipal level. In this section the following questions: How has the agreement 

been implemented in the following topics: General Support, Risk and Vulnerability Analysis, 

Planning, Geographical Area Responsibility, and Training & Practice, How do practitioners 

perceive the agreement in relation to any potential central steering?, and finally, Does the 

agreement in its current form function as soft governance? will be discussed further based on 

what was found in the analysis. Finally, this section will be concluded by pondering on some 

suggestions for further research.  

 

One question was about how they perceive the agreement in relation to any central steering. 

Most participants felt that the agreement didn’t steer to strongly as the agreement is 

constructed in a way to give freedom to practitioners working with crisis preparedness. This is 

based on that the participants seem to interpret the agreement as being somewhat 

comprehensive and primarily designed as a base for further work on crisis preparedness. 

Another finding was that while most practitioners agree that the agreement takes account of 

local autonomy, this isn't necessarily what is currently needed for crisis preparedness in 

Sweden. However, the agreement at the same time seem to set a minimum requirement for 

what a municipality is expected to do, although this is partly due to the legal framework 

attached to it (LEH). 

 

A notion which appeared during the interviews was that some participants stated that they 

would like to see the agreement be made more clear and prescriptive in terms of what needs 

to be done by the municipalities. The agreement needs to be more rigorous, and several 

participants expressed a need for more central control. Another problem seems to be that there 

isn't enough financial means to do more than necessary. This isn't the only problem with 

reimbursements, as municipalities are a little too restricted in how they can use them. So, 

most agreed that the agreement is open for some level of flexibility regarding the design of 

crisis preparedness within their municipality, though that this flexibility is constrained by 

monetary means. Interestingly was also that participants want to see more demands in the 

agreement. How this will be done without interfering to strongly on the autonomy of the 

municipalities is something which policymakers needs to ponder on.  
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Another question which was asked was about how the agreement on crisis preparedness has 

been implemented primarily by the municipalities, though some performative questions were 

asked in relation to the MSB and the CABs to better contextualise the findings. Interestingly, 

much of the material developed by MSB hasn't been used that much, although this seems to 

vary from person to person depending on background and experience. However, some of the 

material has been used even if the practitioner hasn't used it as they have been able to refer it 

to other actors both internal and external. This material also appears to be somewhat basic, so 

it may be worthwhile for the MSB to consider developing material aimed at those with more 

expertise. However, it could be questioned if more experienced practitioners would use it. 

Another peculiarity of the material is that the participants didn't really use exercises from 

MSBs concept "Practice Simple". It could be asked why this is maybe it is due to the fact that 

there is no need to use outside expertise when it comes to training, or perhaps the material 

does not match what is needed locally? Speaking of training, it also varied quite a lot between 

participants, as they differed in how often they trained. This could be due to the pandemic, 

although this variation could still lead to some gaps in expertise. There also seem to be some 

gaps in the agreement, as continuity management could be better integrated into the 

agreement, according to some of the participants.  

 

This study has shown how the municipalities differ in their work with crisis preparedness, as 

some of them practice a lot, while others do less, for example. The CABs, on their hand, seem 

to be valued by the municipalities. This seemingly stem from that the participants seem to 

value their interactions with the CABs as they seem easy to deal with. The CABs also seem to 

be quite supportive of the municipalities, which is good as this is something the CABs are 

required to do under the agreement. As they are partly an extension of the state, this can 

illustrate how cooperation between the 'state' and lower levels can work well. This could be 

used as an indicator of what the relationship between the state and the municipalities should 

be. However, the CABs probably have some improvements to make as well, as they could 

probably improve the way they evaluate and give feedback to the municipalities, as this was 

mentioned as a problem. Although the MSB seem to be less so on the other hand. The fact 

that there is some friction between the MSB, and the municipalities isn't new either, although 

what has been shown is how this has affected the development of the agreement. It might be 

asked why this friction still exists. It was noted that MSB is going through some growing 

pains at the moment. Another problem with the MSB is that they need to change their 

approach to the negotiation process for the agreement. They don't seem to take the concerns 
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of the municipalities into account properly and adequately. In addition, several interviewees 

indicated that politicians have shown an interest in crisis preparedness, but how long this will 

last and what the consequences of this attention might be is still up in the air. Although this 

study has been qualitative in nature, the conclusions could point to some of the problems 

found in the current agreement and with the wider crisis preparedness framework, even if the 

sample for this study was somewhat small.  

 

While there are some variations in how participants/municipalities have implemented the 

agreement on crisis preparedness, for example how they train, though this variation is not too 

significant. However it does show how different municipalities can potentially differ in how 

they work on crisis preparedness, which could mean that cooperation and coordination could 

be impacted by this. Therefore, it is important that municipalities continuously work on 

coordination with neighbouring municipalities. 

 

Finally, the last question pertained to if the agreement could be viewed as soft governance. 

The agreement does seem to leave some room for municipal autonomy, for example by 

allowing local particularities to be taken into account by crisis preparedness managers. Thus, 

the agreement seemingly is soft and could as such be seen as soft governance. However, this 

could potentially change as there is a desire for more state control, which could to some 

extent impinge on municipal autonomy. Another thing that could influence this is that crisis 

preparedness has been put in the spotlight by what has happened in Ukraine and the fact that 

we have just gone through a pandemic. This could lead to politicians wanting to be more 

hands-on, and one way of doing that would be to increase central control. However, it is a bit 

early to say what this attention will lead to in the long run, as the attention could just as easily 

fade away, if crisis preparedness fades back into the 'background'. However, it is interesting to 

note that one participant commented that the experience from the COVID-19 pandemic may 

have made some people a little overconfident when it comes to crisis preparedness. It is 

therefore important to ensure that sufficient time is spent on training and exercises to keep the 

system up to date, as it can be problematic to rest on old laurels as they may prove to be 

outdated when the next crisis hits.  

 

Again, while the agreement at first glance seems to allow for a degree of experimentation and 

is seemingly soft in how it steer, this "softness" in reality is too constrained by a budgetary 

reality. This limits some of the benefits of soft steering identified by Brandsen et al, as a best 
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practice cannot be disseminated if it is not given the opportunity to materialise in the first 

place. This can be seen as a shame, as the use of soft steering can have so many benefits for 

actors who utilise such a method. Though, this could potentially change in the future, 

however, as the crisis preparedness and civil protection agreements are to be merged. The 

impact of this is difficult to predict, although it could be a net positive, as some of the 

participants expressed the idea that they would like to see these two merge together. However, 

the agreement as noted is itself constrained by the LEH, but as Brandsen, Boogers & Tops 

mention there needs to be some level of oversight as a state cannot let practitioners 

completely do what they want themselves. Hence, this does not preclude the agreement from 

being viewed as soft governance. The conclusion of this study is although the agreement is 

soft in nature and therefore allows for some flexibility, and could be viewed as soft 

governance, it is still constrained. This might have a negative impact on the outcome.  

 

It could thus be interesting for further research to look at how practitioners perceive the 

agreement and possibly what they would like to see changed in relation to the agreement, as 

there seems to be a few issues currently. Another area of research could be how to increase 

central control and how to make the agreement clearer without interfering with local 

autonomy, or at least how to do this to a lesser extent. Also, how this can be done without 

having a negative impact, as an increase in steering risks reducing the flexibility that the 

current framework allows for the municipalities. It is also important to get to grips with the 

question of whether more control is desirable at all, as a much larger sample is required to 

definitely state such a thing. 

 
Financial resources attached to the agreement are mentioned as one of the most important 

contributions to crisis preparedness from the perspective of municipal practitioners though the 

purpose of this study hasn’t been to answer how budgetary problem for crisis preparedness 

should be solved. As mentioned in the previous section on research, this is not a new problem, 

so one might wonder why it hasn't been addressed. However, this could indicate that there is 

room for research tailored towards this. Especially since municipalities themselves have 

taxation rights, which leads to the question on why then crisis preparedness is lacking in 

monetary means. As, the field is somewhat mature by now (LEH isn’t exactly new) and that it 

isn’t on the state to fund municipal crisis preparedness. 
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Appendix 1  
 
Interview guide (Translated), the original can be found below.  

Introductory questions 

How long have you been working in crisis management? 

In which position?  

General support: 

● How has the support that MSB has undertaken to produce strengthened the work on crisis 

preparedness in this municipality? 

Risk and vulnerability analysis: 

● How do you work in your municipality to produce a risk and vulnerability analysis?  

How has the agreement affected this process?  

Planning: 

● How has the co-operation with the county administrative board affected the work on crisis 

preparedness planning?  

How has the agreement contributed to a clarification of what the municipality needs to plan 

for?  

Geographical area responsibility: 

● How do you work to fulfil the commitments you have through the geographical area 

responsibility that a municipality has?  

How has the agreement affected the municipality's work with local geographical 

responsibility? 

Training and exercises: 

● How do you practise crisis preparedness in this municipality?  

● To what extent has the material from the concept "Exercise simply" been incorporated into 

your exercises?  

Future:  
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● Do you feel that the MSB/state are sufficiently responsive in terms of possible changes to 

the agreement?  

What else would you like to include in the agreement? (What is less useful or superfluous in 

the agreement?) 

Governance vs autonomy: 

● Do you feel that the agreement is flexible enough to allow for municipal autonomy? 

To what extent do you feel locked into the agreement?  

Summarising/concluding question:  

● What is the agreement's most significant contribution to crisis preparedness in this 

municipality? 

 

Interview Guide (Original) 

Inledande frågor 

●      Hur länge har du jobbat med krisberedskap? 

●      Inom vilken befattning?  

Generellt stöd: 

●      Hur har stödet som MSB åtagit sig att producera stärkt arbetet med krisberedskapen 

inom denna kommun? 

Risk och sårbarhetsanalys: 

●      Hur arbetar ni i er kommun med framtagandet av en risk- och sårbarhetsanalys?  

●      Hur har överenskommelsen påverkat denna process?  

Planering: 

●      Hur har samarbetet med länsstyrelsen påverkat arbetet med krisberedskapsplanering?  

●      Hur har överenskommelsen bidragit till ett förtydligande över vad kommunen behöver 

planera inför?  

Geografiskt områdesansvar: 

●      Hur arbetar ni för att uppfylla de åtaganden ni har i och med det geografiska 

områdesansvaret som en kommun har?  

●      Hur har överenskommelsen påverkat kommunens arbete med det lokala geografiska 

ansvaret? 

Utbildning och övning: 

●      Hur övar ni med krisberedskap inom denna kommun?  

●      I vilken utsträckning har materialet från konceptet öva enkelt inkorporerats era 

övningar?  
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Framtida:  

●      Upplever du MSB/staten vara tillräckligt lyhörda när det gäller möjliga förändringar av 

överenskommelsen?  

●      Vad mer hade du velat inkludera i överenskommelsen? (Vad är mindre användbart eller 

överflödigt i överenskommelsen?) 

Styrning vs autonomi: 

●      Upplever du att överenskommelsen är tillräckligt flexibel för att ge utrymme för den 

kommunala autonomin? 

●     I vilken mån känner ni er låsta till överenskommelsen?  

Sammanfattande/avslutande fråga:  

●     Vad är överenskommelsens mest betydelsefulla bidrag till krisberedskapen inom denna 

kommun? 

 
 
 
 
 


