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                    new policy instruments in an area. Based on this database we then analyzed the sequence in 
 which the transport infrastructure projects occurred in line with the suggestion from the 
 institutional change literature by constructing both detailed organizational charts for overview 
 and relations and time lines for each area to follow the potential process of institutional change. 


Next to this we followed the general debate on PPPs in Denmark the last 10 years and attended 
 meetings, conferences, conducted interviews and other research activities that provided us with 
 insights into key actors like the Ministry of Finance position on the question of PPPs in general. 


In the following overview of the Danish case we show how the main infrastructure in Denmark 
is delivered via state agencies that contract out the construction work, but finance it over state 
appropriations. Next to this, a new SOE model with state guaranteed loans for mega projects 
became institutionalized early on and “crowded out” the possibility for PPP model for in 
transport infrastructure governance. Combined with the fact that the Danish state had financial 
resources to withstand the need to choose the PPP model we show how elements of the PPP 
model has been tried  and also adapted to some extent in the new SOE model, but always based 
on public finance (through state guaranteed loans and user charges) and full control.  


transport except from harbors. Also the Accident Investigation Board Denmark is covering both 
 rail and aviation. 


Figure 1: Organizational chart of the Danish Ministry of Transport 


Both the Danish regional and the local municipal level are also responsible for parts of the 
 transport policy e.g. the municipalities are responsible for the main part of the road network, the 
 regional transport organizations are tendering public passenger bus and owns train infrastructure 
 and service companies. The involvement of different public authorities is also the case in 
 relation to the policy development of PPP in Denmark. The policy has been spread out on 
 different ministries and has not resulted in a coherent policy and regulation framework 
 (Petersen, 2010). Today the Danish Ministry of Business and Growth with the Danish Consumer 
 and Competition Authority in the forefront are responsible for advising public organizations on 
 tender processes and PPP. However, the Ministry for Economic Affairs and Interior, the Danish 
 Ministry of Transport and the Danish Ministry of Finance are to some extent also working with 
 PPP.  As Petersen points out, the use of PPP in Denmark has been marginal also in relation to 
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transport infrastructure (Petersen, 2010). In the following, the transport infrastructures; road 
 networks, bridges and tunnels, rail network, airports and harbors will be described to show the 
 dynamic of each area.  


Road network 


The Danish road network is publically owned and is coordinated from the Danish Ministry of 
 Transport with the Danish Road Directorate as responsible agency for the state owned roads that 
 also holds a general sector responsibility for the road sector in Denmark. The road network is 
 divided into the state road network which consists of motorways and some highways which is 
 around 5 % of the total network, but with a 45 % share of the total traffic work. The 
 municipalities are responsible for the rest of the network, where some of  it is privately owned 
 roads that are publically accessible. The Road Directorate and the municipalities are working on 
 the planning, construction, maintenance and enlargement of the road-net. The road net is 
 financed through state appropriations. Both the  Road Directorate and the municipalities’ 


administrations are tendering all the construction and maintenance work of the roads to private 
 companies. 


In 2009, the Road Directorate did the first and only PPP-tender for a road construction project 
 the so-called ‘Kliplev-Sønderborg’-  motorway based on a Build-Operate-Transfer-model 
 (BOT). The Road Directorate took over a project from a county that was merged into a new 
 region in Denmark. In 2010 the contract was signed with a Danish-Austrian consortium KMG. 


The Danish state owns the road throughout the project, but the private part is responsible for the 
 construction phase in all its aspects and the following maintenance all in all a 30 year contract. 


The construction phase was finalized one and half year before schedule and the project is 
 considered a success both by the Ministry and the municipality. Despite of the success, the 
 Ministry has not used the PPP-model in other road construction cases either on state or 
 municipality level. 


  


Bridges and tunnels 


Bridges and tunnels to secure better connection between the main islands and later to the 
 neighboring countries Sweden and latest Germany are some of the biggest infrastructure 
 projects in Danish history. Where bridges and tunnels normally are under the regulation of roads 
 (see above), the Danish Ministry of Transport is responsible for new major projects through the 
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SOE ‘Sund & Baelt Holding A/S’. Today, the company is responsible for the operation and 
 maintenance of the two bridges the Great Belt Bridge and the Øresund Bridge and the 
 construction of the future Fehmarn Belt Tunnel between Denmark and Germany.  


The development of this model began in 1987 when the Danish parliament decided to build the 
 in total 18 km long highway and railway connection the Great Belt Bridge. In this period the 
 Danish State faced budget constraints and it was decided in order to finance it, that the 
 organizational and financial model should be a SOE that could take up state guaranteed loans on 
 the international capital market and that the bridge should be paid by user-charges. The actual 
 construction work was contracted out to entrepreneurial companies and was carried out over a 
 period of 10 years and the connection opened in 1997-98. The project was considered a success 
 both by the population and the politicians due partly to higher traffic volumes than forecasted 
 and lower cost of interest rates than expected. The same model was used in the construction of 
 the 16 km long Danish-Swedish highway and railway connection the Øresund Bridge. A 
 consortium equally owned by the Danish and Swedish state was made and it was financed 
 through state guaranteed loans and paid by user-charges. The construction of the bridge was 
 decided in 1991 by the Danish and Swedish governments and later the respective parliaments. 


The construction work was contracted out to engineer companies and it opened in 2000. Again 
 an unexpected high increase in the transport work and lower interest rates than expected has 
 made the bridge a success. 


The successful cases have institutionalized a model in the area of tunnel and bridges on major 
 projects based on the SOE ‘Sund & Baelt Holding A/S’. The model is called an SOE with a 
 state guaranteed loan (“statsgaranti-modellen”) and also involves user charges and has been 
 described in detail by Sund & Bælt (2014). The institutionalization  becomes clear in the current 
 project of building the Fehmarn Belt Tunnel between Germany and Denmark where a 
 PPP-model was discussed, but abandoned in favor of a the SOE on the Danish part of the connection. 


Hence, even though the bridges are financed by user-charges, the PPP-model has not been used 
 in the projects and the private sector involvement has been limited to contracting-out of the 
 construction and maintenance work (Sund & Bælt, n.a.).  


Rail network 
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The rail sector has been heavily reorganized since the 1990’s where the national Danish 
 transport operator DSB was split up leading the unbundling of passenger rail service and rail 
 infrastructure. This development has been a part of liberalization process of the sector and has 
 been further strengthened by EU-regulation. The Ministry of Transport is responsible for the 
 general regulation and policy development of the sector. Rail Net Denmark is the responsible 
 agency for the overall responsibility for planning, maintaining and modernization of the Danish 
 railway and signal system infrastructure. The Department of Transport is also responsible for the 
 partial ownership of ‘Metroselskabet’ which is responsible for the Copenhagen Metro. Next to 
 the national rail network and the metro, there are regional based publically owned rail 
 companies that maintain and operate so-called ‘local’ networks. The municipalities own the 
 companies either directly or through public regional transport companies.  


The rail network is all publicly owned and is financed mainly through state appropriations. In 
 2003 the Rail Net Agency responsible for the rail net was turned into an SOE Rail Net Denmark 
 with  its own board of directors and management board and the purpose was to make the 
 organization into a ‘production company’. All agency-related tasks were moved to a new agency 
 the Transport Authority that became the regulator in the rail sector. In 2006, the corporatization 
 of the Rail Net Denmark was intensified with the political agreement of turning a part of the 
 company into a public owned limited company Enterprise A/S with the purpose of a partly 
 privatization of up till 25 % of the shares. In 2009, the corporatization of Enterprise A/S was set 
 on hold due to financial problems in the company. The company stopped its commercial 
 activities and was integrated back into the Rail Net Denmark. In the beginning of 2010, the 
 corporatization of Rail Net Denmark was suddenly rolled back completely. The board of 
 directors is discharged and the organization is turned into an agency and put under direct 
 reference to the Minister. This event also leads to reorganization of sector where the 
 coordinating role of the rail sector and the planning of rail projects are moved from the 
 Transport Authority to the Rail Net Denmark once again. In 2009, an Infrastructure Fund with 
 the value of 11, 9 billion Euros was founded based on the idea to coordinate all future 
 infrastructure investments across modes of transport and the first program of investments had a 
 clear focus on the rail network. This focus was further strengthened in March 2013, when the 
 government unexpectedly decided to establish a Rail Fund with a value of 3,7 billion Euros on 
 further rail infrastructure investments. For PPP related matters, this was a missed opportunity in 
 the sense that private finance opportunities were not explored, let alone chosen.  
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On the municipal level, the metro in Copenhagen is organized in a SOE ‘Metroselskabet I/S’ 


(Metroselskabet) owned by the Danish State and the two municipalities in the inner Copenhagen 
 area10. The Company has the responsibility for the operation and the development of new metro 
 lines, but the actual construction and operation are contracted out. The decision to make  a metro 
 or light rail was passed in parliament in 1992 and in 1996 after a tender process the company 
 Copenhagen Metro Construction Group was awarded the construction of the network and the 
 Italian transport company ‘Ansaldo STS’ (Ansaldo) was awarded the deliverance of the train 
 fleet system. Ansaldo also won the contract to operate and maintain the metro and re-won the 
 contract in the second tender round. The actual operation and maintenance of the metro has in 
 both cases been contracted out by Ansaldo to ‘Metro Service A/S’ (Metro Service)11. Hence, it 
 was a contracting out model, but with PPP element because of the integration of delivering 
 infrastructure in terms of the fleet and transport system combined operation and maintenance. 


This also goes for the Metro’s second phase Cityring that was passed by the parliament in 2007. 


Ansaldo won the contract to deliver trains, system technology and infrastructure plus the first 
 5-8 years operation and maintenance of the metro line. The construction of the tunnels and stations 
 was awarded to ‘Copenhagen Metro Team’. So though the metro is being financed and owned 
 by the state and the municipalities, the construction of the infrastructure and the operation is 
 handed over to a private partner that has been involved in the metro since the very beginning. 


The Metro has been a success in terms of passenger satisfaction, reliability and passenger 
 growth.  


Airports  


The Ministry of Transport is responsible for the general regulation of aviation, but it is the 
 Danish Transport Authority which is responsible for the regulation, planning and supervision of 
 civil aviation. The sector is mainly market regulated and has a higher degree of privatization 
 than other transport infrastructures in Denmark. There are both public and private airports in 
 Denmark with Copenhagen Airport as the biggest and most important one. The airport used to 
 be an SOE12  under the Ministry of Transport, but in 1990 it was made into a private limited 


10 Ownership; 50% Copenhagen municipality, 41,7 % the Danish State by The Ministry of Transport and 
 Frederiksberg municipality 8,3 % 


11 Metro Service A/S was founded in 1998 and is owned by International Metro Service which is owned by ATM 
 (Aziende Transporti Milanese) and Ansaldo ATS


12 Københavns Lufthavnsvæsen 
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company 100% owned by the Danish state and put under the Danish Ministry of Finance. In 
 1994, the Danish state started a partly privatization that continued through the end of the 
 1990’s13 and today the Danish state holds 39%.  


Harbors 


There are around 120 harbors with freight traffic in Denmark and the Danish Ministry of 
 Transport with the Danish Coastal Authority as the executive agency is responsible for 
 managing the governmental interests in Danish sea ports and administrating the main body of 
 legislation related to sea ports. The harbors in Denmark are mainly municipality owned, but 
 there are also few state-owned harbors, including in Copenhagen which is owned by the 
 Copenhagen municipality (55%) and partly by the Danish state (45 %) through the company 


‘CPH City and Habor development I/S’. The operation of the harbor is executed through the 
 company Copenhagen Malmö Port, which is joint venture between ‘CPH City and Harbor 
 development A/S’ (50%), the Swedish municipality of Malmö (27%) and private investors 
 (23%). In 2012, a new harbor law was passed by the Danish parliament, which opens up for a 
 privatization of some parts of the harbor. The law makes it possible for the municipalities to 
 engage in joint ventures with private sector partners in commercial activities and PPP-projects 
 are mentioned as an option. Overall there is today a complex relation between the public and 
 private sector within in the provision of transport infrastructure where PPP is neither an 
 institutionalized part of the governance structure or as policy instrument among other.  
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