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1  FOREWORD 


Andrej Christian Lindholst  


Public sector reforms have pushed for an increased use of competition and involvement of private 
 contractors  in  the  delivery  of  park  and  road  maintenance  services  since  the  1980s.  The  type, 
 strength,  path  and  outcomes  of  reform  have  varied  immensely  among  countries.  This  research 
 report  adds  to  our  knowledge  on  reform  and  change  in  the  public  sector  by  exploring  in  further 
 detail the trajectories of the push for reform within the park and road sectors in Denmark, Sweden, 
 Norway and the UK.  


The  research  report  is  a  key  output  from  the  ‘INOPS’  research  project ’Innovations  in  the 
 organization  of  public-private  relations.1  The  research  project  was  prepared  in  2013  by  DDH 
 Contractors  A/S  and  Department  of  Political  Science,  Aalborg  University.  The  formulation  of  the 
 INOPS  research  project  was  partly  initiated  as  a  continuation  of  research  carried  out  in  2012  and 
 2013  in  a  smaller  research  project  focusing  on  quality  effects  from  contracting  out  led  by  the 
 Swedish Agricultural University, Sweden and financed by Hedeselskabet, Strategy and Innovation, 
 Denmark.  Hedeselskabet,  Strategy  and  Innovation,  Denmark  and  Aalborg  University,  Denmark 
 have co-financed the INOPS research project. 


From  a  business  perspective,  contracting  out  of  public  services  represents  new  market 
 opportunities, but also new challenges related to investment in and development of well-performing 
 business models and service concepts. Likewise, from a managerial perspective it is also important 
 to gain insight on different paths for development of contracting out as well as how contracting out 
 can organized in ways supportive to policy objectives. Ensuring a continuous ‘fit’ between private 
 contractors’ capabilities, available ‘service concepts’ and the ways public authorities engage private 
 contractors  in  their  service  delivery  systems  is  key  for  producing  outcomes  of  ‘public  value’. 


Present challenges for aligning the ‘fit’ in ways that produce outcomes of public value are multiple 
 and  complex.  An  incomplete  list  of  challenges  relates  financial  constraints,  cuts  in,  and 
 prioritization of public budgets, continued pressures for increasing the overall efficiency of service 
 delivery systems, intensification and changes in legal and regulatory frameworks, changing political 
        


1  The  original  Danish  title  of  the  research  project  is: ’Innovationer  i  organiseringen  af  det  offentlige-private  samspil  i  et 
internationalt  perspektiv  med  fokus  på  kommunaltekniske  driftsopgaver’ with  the  abbreviated  title  ’innovationer  i  det  offentlige 
private samspil’. The Danish acronym for the title is: ’INOPS’. 



(13)objectives and mix in policy instruments, life-style changes and demographic developments as well 
 as enlarged and complex planning needs to forecast and deal with the consequences of changes in 
 the use of and demand for ‘green’ recreational, ecological and social resources as well as transport 
 infrastructure in urban zones.   


From  a  research  perspective,  contracting  out  of  public  services  is  a  well-known  theme. 


Contracting out has commonly been perceived as a standard policy instrument with somehow stable 
 characteristics  and  framed  by  research  questions  related  to  evaluation  of  its  outcomes  and 
 differences in its adoption. Research, however, which includes park and/or road maintenance have 
 been less frequent over the years. Insights based on comparisons across several countries as well as 
 differences in contractual frameworks are also rare. 


On  the  backdrop  of  the  preparation  and  interests  outlined  above,  the  research  project  was 
 given the objectives to address, in an international perspective, current variations in the organization 
 of,  purposes  for  and  outcomes  from  contracting  out  as  well  as  come  up  with  advice  for  how 
 contracting  out  within  the  park  and  road  sector  can  be  improved.  The  research  has  relied  on  a 
 variety  of  data  sources  in  terms  of  primary  and  secondary  data  sources.  The  research  has  in 
 particular  relied  on  primary  data  from  national  surveys  as  well  as  case-studies  carried  out  in 
 Denmark, Sweden, Norway and the UK.  


The research project was commenced 1st, January, 2014 and carried out in collaborations with 
 researchers  from  Denmark,  Norway,  Sweden  and  England.  INOPS  was  led  by  Andrej  Christian 
 Lindholst  (main  author)  and  Morten  Balle  Hansen,  Aalborg  University.  The  main  author  is  sole 
 responsible  for  all  conclusions  and  analyses  presented  in  the  technical  report  and  the  project 
 summary  (in  Danish).  Partners  in  all  countries  have  contributed  to  various  parts  of  the  project. 


Partners in Sweden were Ylva Norén Bretzner and Johanna Selin, School of Public Administration, 
Gothenburg  as  well  as  Bengt  Persson  and  Thomas  Barfoed  Randrup,  Swedish  Agricultural 
University, Alnarp. The partners in Norway were Merethe Dotterud Leiren, Norwegian Centre for 
Transport  Research  and  Ingjerd  Solfjeld,  Norwegian  University  of  Life  Sciences.  Partners  in 
England were Mel Burton and Nicola Dempsey, University of Sheffield and Peter Neal, Peter Neal 
Consulting  Ltd.  Partners  in  Denmark  were  Ole  Helby  Petersen,  Roskilde  University  and  Kurt 
Houlberg, KORA.  In addition, several student assistants have assisted the project.  The project has 
been  co-financed  by  Hedeselskabet  Strategi  &  Innovation  and  Aalborg  University.  Hedeselskabet 
Strategi & Innovation has been represented by Lisbeth Sevel.  



(14)Without  the  contributions  from  a  long  list  of  people  and  organizations  it  would  not  have  been 
 possible to carry out the various research tasks in INOPS. The partners in INOPS especially thank 
 all employees in park and road departments in Denmark, Sweden, Norway and the UK that devoted 
 some of their time to answer our survey and contribute with information for a series of case-studies. 


The partners would also thank colleagues who provided feedback and ideas for the research.   
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2  INTRODUCTION TO THE PROJECT 



2.1  Relevance and policy context 


The  use  of  competition  and  private  contractors  in  service  delivery  systems  through  the  means  of 
 public procurement and contracting out has been on the reform agenda in the Danish public sector 
 as well as in other OECD countries since the 1980s and until present day. The reform agenda has 
 over the years resulted in substantial changes in service delivery systems within virtually all public 
 service sectors as well as municipal park and road management.  


In  a  Danish  context,  the  political  and  administrative  objective  of  contracting  out  has 
 historically  been  articulated  through  the  oxymoron ‘best  and  cheapest’.  The  oxymoron  reflects 
 policy-makers’ long-standing interest  in  adopting contracting out  as  a way  of improving technical 
 efficiency,  in  particular  by  reducing  costs,  in  service  delivery  systems  in  the  public  sector. 


However,  today  objectives  may  be  different  or  at  least  more  multi-dimensional.  Ideas  related  to 


‘partnerships’ and ‘collaboration’ has been introduced since the 2000s in a Danish context as well 
 as earlier in early marketization countries such as the UK, Australia, New Zealand or USA. These 
 ideas can be said  to  relate to  a broader interest  in ‘allocative efficiency’  in  contrast  to  the earlier 
 interest in ‘technical efficiency’. Efficiency may now not only be about reducing costs per unit of 
 service  provided,  but  also  about  providing  services  in  ways  espoused  and  valued  by  local 
 communities as well as among responsible public authorities and service providers across the public 
 and private sectors.  


2.1.1  Contracting out as innovation in the public sector  


Contracting  out,  where  private  companies,  through  law-regulated  procedures  for  procurement,  are 
 delegated  temporary  responsibilities  for  providing  various  services  in  the  public  sector,  can  be 
 regarded  as  an  innovation  in  the  public  sector  on  the  same  level  as  other  recent  reform  elements 
 such  as  performance  management  or  user  choice.2  Successful  public  sector  innovations  include 
 phases of developing, testing, utilization and dissemination of new ideas within an organisation or 
 organisational  field. Seen in  the light  of the increasing  use of  public procurement  and  contracting 
        


2 Hansen, Morten Balle, 2013, Transnational organisatorisk innovation i den offentlige sektor, Politica (45)3: 267–286. 



(16)out  in  the  Danish  municipalities  since  the  beginning  of  the  1990s,  it  can  be  argued  that  public 
 procurement  and  contracting  out  have  been  relatively  successful  innovations.3  However,  the  on-
 going political declarations, objectives and agreements regarding increased usage of contracting out 
 on the municipal level continue to spur explorations of the innovative potential of contracting out.  


Historically,  contracting  out  has  contributed  to  organisational  change  and  development  with 
 respect to the opportunities offered by a ‘standard’ – or ‘conventional’ – approach characterized by 
 standardization  of  services,  a  strategic  focus  on  cost  minimizing,  arm-length  managerial  relations 
 and the use of competitive markets. Today, it is also possible to ask whether and how a number of 
 new  ideas,  approaches  and  forms  for  organizing  contracting  out  can  create  new  changes  and 
 directions for the development and reform of the public sector. In an organisational perspective, the 
 difference  in  approach  can  be  framed  as  a  difference  between  ‘competitive’  strategies  and 


‘cooperative’ strategies to engagement in and utilization of inter-organizational relations.  


2.1.2  Scandinavia and the UK 


The  primary  context  of  the  research  is  the  three  Scandinavian  countries:  Denmark,  Sweden  and 
 Norway and the UK. The Scandinavian countries shares some characteristics such as a large public 
 sector, a strongly decentralised welfare state dominated by principles of universalism, being highly 
 developed and rich countries with open economics depending on exchange with other countries, a 
 shared  cultural  outlook,  as  well  as  being  relatively  small  countries  internationally  in  terms  of 
 inhabitants.  The  Scandinavian  countries  also  differ  in  important  respects,  such  as  administrative 
 structure  and  geography.  Since  the  1980s  the  public  sectors  in  the  Scandinavian  countries  have 
 experienced  national  versions  of  reforms  based  on  principles  and  doctrines  associates  with  new 
 public management as well as newer reform trends based on the new public governance paradigm.   


The UK has long been regarded as a ‘benchmark country’ for the study of marketization and 
 new public management types of public reforms (Barzelay, 2001). Reform ideas have emerged and 
 been  implemented  early  in  the  UK,  the  width  and  depth  of  reforms  has  been  profound  and  the 
 approach  to  implementation  has  been  more  radical  and  swift  than  in  the  three  Scandinavian 
 countries.  


From a research point of view, it is interesting to compare how the same basic reform ideas 
 and models for marketization have fared and shaped the public sector and service delivery systems 
        


3  For  1993,  2006  and  2011,  the  private  supplier  indicator  (PLI,  2012  definition)  has  been  calculated  as,  respectively, 
16.3%, 19.5% and 24.9%. In the years 1993–2005, the average annual rate of increase is 1.4%. In the years 2006–11, 
the annual rate of increase is 4.6%. Source: www.noegletal.dk. 



(17)in  the  three  countries  as  well  as  benchmarking  Scandinavian  with  the  UK.  Do  the  three  countries 
 converge or diverge in comparison with the UK? Have the countries in Scandinavia ‘catch up’ with 
 the UK? Are they following a similar route in the marketization of the public sector? What are the 
 comparative outcomes between the four countries? 


2.1.3  The park and road sectors 


Responsibilities  for  park  and  road  services  are  often  found  organized  within  the  same  or 
 neighbouring  departments  in  the  technical  administration  with  a  mid-level  manager  (within  the 
 overall  municipal  hierarchy)  as  responsible  for  both  types  of  services.  Still,  the,  the  two  services 
 differ substantial in their content (e.g. serving recreational versus transport needs), are not regulated 
 by the same administrative and legal frameworks and the technical expertise as well as professional 
 identity differs between the two sectors.  


From  a  theoretical  point  of  view,  some  research  finds  that  the  two  sectors  exhibit  relatively 
 conducive  characteristics  for  contracting  out  and  public  procurement.  Services  related  to 
 maintenance  of  parks  and  green  spaces  as  well  as  maintenance  of  roads  and  streets  have  been 
 regarded as a ‘low transaction cost services’ which are characterized as relatively easy to specify 
 and monitor as well as demanding a relatively low degree of specialized investment.  


Indeed, park and road maintenance services have along with other services organized within 
 technical  departments  in  local  governments  been  at  the  forefront  in  the  implementation  of  public 
 reforms in many countries. In particular, the introduction of contracting out and public procurement 
 as  well  as  the  import  of  business-like  principles  for  the  organization  of  in-house  provision  (e.g. 


business  plans  and  financial  autonomy)  has  been  at  the  agenda  for  years  in  the  two  sectors. 


However,  professionals  in  Scandinavia  often  regard  Sweden  as  a  ‘forerunner’  in  Scandinavia, 
Denmark as second while Norway is a latecomer in the implementation. The UK is still regarded as 
a true ‘forerunner’ in innovation of the tools of marketization compared to Scandinavia as well as a 
source for inspiration and learning.  
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2.2  Research aim and key questions 


This technical report contains background analysis and findings from the INOPS research project. 


The purpose of the INOPS project was, from an international perspective, to describe, analyse and 
 recommend different forms of contracting out and public–private co-operations within the technical 
 area in municipalities, including a focus on innovation and how to involve contractors ‘optimally’. 


The INOPS project should investigate the background for and implementation of various forms of 
 contracting  out  and  public–private  co-operation  based  on  experiences  with  contracting  out  in  the 
 roads and parks area in Denmark, Sweden, Norway and England.  


The research report addresses three key research questions in a comparative perspective:  


1.  Why are park and road maintenance services contracted out? 


2.  How are park and road maintenance services contracted out? 


3.  What are the outcomes from contracting out park and road maintenance? 


The first research question focuses on the purposes – or strategic intends – for contracting out. The 
 scope of the research question is broader than the conventional cost perspective. The cost concern 
 are pervasive in the political and administrative discourse on contracting out as well in many studies 
 of  contracting  outcomes,  but  strategic  intends  in  local  governments  might  differ  from  the  ruling 
 discourse.  The  purposes  of  cooperative  strategies  to  contracting  out,  for  example,  differ  from 
 competitive strategies. The second research question is about the variations in how contracting out 
 is organized and managed. The introduction of cooperative strategies for contracting out in terms of 


‘partnerships’  or  ‘partnering’  as  well  as  other  innovations  such  as  long  term  performance-based 
contracting have expanded the options for local governments. The third research question is about 
the outcomes form contracting out in terms of the conventional evaluation of cost effects as well as 
a more multi-dimensional  evaluation  of the performance of private  contractors.  By addressing the 
three key research questions it is also possible to address how far innovative models of contracting 
out  has  been implemented as  well  as  whether some approaches  to  contracting out  performs  better 
than others for the provision of park and road maintenance services.  
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2.3  Methods 


The INOPS project included a number of different methods for data collection and analysis as well 
 as  involved  a  network  of  researchers  within  and  across  Denmark,  Sweden,  Norway  and  England. 


The  INOPS  project  is  based  on  a  ‘mixed  method’  research  design  where  data  collection  has 
 encompassed  both  quantitative  and  qualitative  kinds.  The  quantitative  parts  of  the  data  collection 
 were carried out before the qualitative data collection. The appendices include detailed descriptions 
 of the collection of both quantitative (survey) and qualitative (cases) data. 


2.3.1  Quantitative parts 


Design of the quantitative data collection was driven by theory as well as a priori insights on service 
 delivery  within  the  municipal  park  and  road  sectors.  The  survey  instrument,  which  was  used  for 
 collection  of  quantitative  data,  was  designed  to  allow  for  comparisons  across  all  four  national 
 contexts  but  a  degree  of  adaption  of  survey  designs  to  the  national  contexts  was  required  in  all 
 countries.  The  national  surveys  were  carried  out  electronically  in  all  four  countries  with  the  total 
 population  of  local  authorities  with  responsibilities  for  park  and  road  management  as  the  sample 
 frame.  Some  analyses  also  integrate  register  based  data  on  municipal  spending  and  contracting 
 levels as well as demographics. Register based data was sourced from national statistic bureaus. The 
 quantitative data has been used for both descriptive and inferential analytical purposes. The analysis 
 of  quantitative  data  material  provides,  with  some  reservations,  general  overviews  (by  statistical 
 generalization)  over  current  status  and  trends  in  the  organisation  and  use  of  contracting  out.  By 
 inferential  analysis  the  quantitative  data  materials  also,  to  some  extent,  allows  for  nomothetic 
 assessment of causal mechanisms. The cross sectorial nature of the survey based data do not allow 
 for the same degree of scientific control as found in longitudinal or experimental research designs. 


However,  cross  sectorial  survey  data  is  a  common  and  widely  used  for  assessment  of  causal 
 mechanisms in social sciences.  


2.3.2  Qualitative parts 


The qualitative  data  collection was initially  guided by  findings  from  analysis  of  quantitative  data. 


The qualitative data collection and analysis has been employed to explore in greater detail the more 
parsimonious findings in the quantitative analysis. Qualitative data was collected through a range of 
case  studies  in  each  country.  The  case-studies  have  in  particular  investigated  ‘innovations’  in 
municipal  service  delivery  systems  in  each  national  context  where  private  contractors  were 



(20)involved.   The case studies are organised as rich accounts and each case  in  particular provides an 
 opportunity for ‘naturalistic’ generalizations as well as generalizations based on comparative case 
 analysis.  The  case  studies  also  allows  for  idiosyncratic  assessments  of  causal  mechanisms  in 
 individual  cases  (e.g.  why  has  a  particular  contracting  outcome  occurred  for  a  particular 
 municipality).  


2.3.3  International collaboration 


Also,  as  part  of  the  project’s  methods,  collaborations  were  established  with  researchers  from 
 Denmark, Norway, Sweden and the UK. Collaborations were a requirement for designing and carry 
 out  surveys  in  national  languages  as  well  as  analysing  and  interpreting  data  and  findings.  


Involvement of more researchers in a project can furthermore be seen as a method for triangulation 
 in analysis and overall improvement of validity of the research.   


2.3.4  Scientific products 


 An  explicit  aim  at  the  point  of  departure  of  the  research  project  was  to  deliver  research  of  high 
 international  standards  with  publications  in  academic  national  and  international  journals.  The  aim 
 was  important  as  it  is  congruent  with  the  aim  of  delivering  valid  and  unbiased  insights  based  on 
 sound research methods. The research and the data it has provided have until June 2016 resulted in 
 publications of seven titles in academic journals and series:  


  Marketization  trajectories  in  the  Danish  road  and  park  sectors:  A  story  of  incremental  institutional  change. 


Lindholst,  Andrej Christian, Hansen, Morten Balle & Petersen, Ole Helby (2016). International Journal of Public 
 Sector Management, vol. 29, issue 5. 


  Marketization  Revisited. Hansen,  Morten  Balle  &  Lindholst,  Andrej  Christian  (2016).  International  Journal  of 
 Public Sector Management, vol. 29, issue 5. 


  Capability  versus  efficiency:  Contracting  out  park  and  road  services  in  Norway.  Leiren,  Merethe,  Dotterud, 
 Lindholst,  Andrej  Christian,  Randrup,  Thomas  Barfoed  &  Solfjed,  Ingjerd  (2016).International  Journal  of  Public 
 Sector Management, vol. 29, issue 5. 


  Contracting  Out  Parks  and  Roads  Maintenance  in  England. Dempsey,  Nicola,  Burton,  Mel  &  Selin,  Johanna 
 (2016).International Journal of Public Sector Management, vol. 29, issue 5. 


  Is public procurement efficiency conditioned by market types? A critical test in park and road sectors in Sweden. 


Bretzer,  Ylva  Norén,  Persson,  Bengt  &  Randrup,  Thomas  Barfoed (2016). International  Journal  of  Public  Sector 
 Management, vol. 29, issue 5. 


  Samarbejdets  betydning  i  den  ’klassiske  udlicitering’:  En  analyse  af  de  transaktionelle  og  relationelle 
dimensioners betydning. Lindholst, Andrej Christian (2015). Politica, årgang 47, nummer 4, 522-540. 



(21)  Hvordan fungerer udlicitering bedst? Lindholst,  Andrej Christian.  Bogkapitel (12) i Politologisk  Årbog 2015/16. 


Sider 52-55. København: Hans Reitzels forlag.   


The  range  of  articles  provide  detailed  insights  and  various  analyses  based  on  INOPS  data  on 
 contracting  within  each  of  the  four  countries  as  well  as  more  general  insights  on  contracting  out. 


The data  and analysis in the  INOPS project  and  the international  collaborations it has  spurred are 
expected to result in several additional publications in the years to come.  
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2.4  Reading guide to the technical report 


The  technical  report is  organized in  a series of chapters  which provide partial analyses of the key 
 questions. Insights from the various analyses contained in the different chapters are used as basis for 
 a  final  discussion  and  drawing  up  conclusions.  The  executive  summary  (in  Danish)  sums  up  the 
 findings  related  to  purposes  (why),  variations  (how),  outcomes  (what)  and  forwards 
 recommendations for development of contracting out in Denmark.  


Each  chapter  is  organized  in  a  similar  format.  The  first  sections  in  a  chapter  put  forward  a 
range  of  research  questions  which  is  subsequently  addressed  within  the  chapter.  Findings  in  each 
chapter are presented immediately after the research questions. All analyses, which sustain findings, 
are provided in  the last  (and lengthy) sections of a chapter. Each chapter  also  provides a range of 
figures and tables where data and analysis are presented.  
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3  EARLIER RESEARCH ON CONTRACTING OUTCOMES  


This chapter provides an overview on earlier research on outcomes from  contracting out park and 
 green  space  maintenance  services  and  road  maintenance  services.  The  chapter  is  based  on  a 
 literature  search.  For  parks,  findings  from  altogether  10  studies  are  presented  and  discussed.  For 
 roads, one study is presented and discussed.  



3.1  Park maintenance: Ten studies 


Altogether  12  studies  which  report  findings  on  outcomes  from  contracting  out  park  maintenance 
 services were identified in an extensive literature review. Two of the 12 studies were excluded from 
 further  review  due  to  methodological  issues.  Table  1  provides  a  chronological  overview  of 
 remaining  10  studies  which  were  found  methodological  adequate  and  reports  on  outcomes  from 
 contracting out park and green spaces maintenance services.4  


3.1.1  Comparison of studies from the park sector 


The 10 studies cover the timespan of almost three decades (1988-2015). With a few exceptions, the 
 studies tend to focus on only one or two key outcomes. Economic outcomes in terms of cost savings 
 and/or  technical  efficiency  are  the  most  reported  outcome.  Explanations  for  outcomes  are  not 
 systematically  addressed  across  the  studies,  but  together  the  10  studies  provide  a  list  of  potential 
 explanations for the various outcomes. The evidence is mainly based on quantitative data which is 
 analysed  with  various  statistical  methods  or  reported  descriptively.  Altogether  7  studies  report 
 statistics  as  part  of  their  key  findings  while  3  studies  report  findings  in  terms  of  qualitative 
 accounts. 4 studies are purely quantitative in terms of data, 2 studies are purely qualitative in terms 
 of  data  while  4  studies  are  based  on  a  mix  of  quantitative  and  qualitative  data.  The  literature 
 represents studies form a very limited number of countries. USA (3 studies), England and Wales (4 
 studies), and Denmark (3 studies) are the only represented countries.  


       


4 See end of chapter for more details on the methods for the literature review.  



(24)Table 1. 


Chronological overview on studies on outcomes from contracting out maintenance services in parks and green spaces. 


Source  Reported outcomes  Reported explanatory factors   Evidence base  Country 


context 
 Berenyi & 


Stevens 
 (1988) 


Improved technical efficiency (approx. 


37%) 


Less labor intensive organization 
 More direct control with manpower 
 and use of technical equipment 
 Different characteristics of 
 employees and employment 


Analysis based on quantitative data on 
 the comparable efficiency and 
 effectiveness of street tree maintenance 
 in 20 cities between public and private 
 service provisions. Results are significant 
 at the .90 percent level. 


USA 


Martin & Stein 
 (1992) 


Insignificant relationship between 
 contracting out and overall spending on 
 operations.  


Theoretical considerations about 
 government need to reduce costs 
 and number of public employees. 


Cross-comparison of overall cost levels 
 and service provisions in 877 local 
 authorities  


USA 


Walsh & 


Davis (1993) 


Cost saving (average 10%) and some 
 improvements in technical efficiency  


Increases in productivity and 
 changes (higher or lower) in work 
 standards. 


Includes analysis of quantitative survey-
 data for eight services, including 69 
 grounds maintenance contracts from 40 
 local authorities. 


England 
 and Wales 


Patterson & 


Pinch (1995) 


Estimated average reductions in staff 
 about 32% for private and 13% for 
 public providers.   


Organizational change toward ‘strategic 
 centralization’ and ‘operational 
 decentralization’  


Legislative requirements. Cost-
 focused contracting policies 


Narrative account based on secondary 
 data (statistics) 


England 
 and Wales 


Clark (1997)  Improved technical efficiency and 
 improved monitoring reported in a 
 majority of local governments (no 
 estimates for effect size provided). 


Not discussed.  Analysis of survey data based on 268 
 responses (response rate 53%) from local 
 governments in England and Wales. 


England 
 and Wales 


Jones (2000) 


Improved information level on assets, 
 costs and service levels. Reduced 
 production costs. Decreased standards 
 and quality of services. Loss of staff 
 engagement and motivation. Loss of 
 skills and local knowledge. 


For cost savings: Tight and cost-
 focused contracting policies 


Longitudinal study (retrospective) based 
 on qualitative data in four city councils. 


England 


Jang (2006)  No change in overall expenditures on 
 services from contracting out to profit-
 seeking firms, but lower expenditure on 
 services in municipalities contracting 
 out to non-profit or other public 
 providers. 


For negative effects: Transactional 
 risks (difficulties with service 
 measurability and monitoring). 


For positive effects: Economy of 
 scale, sufficient competition. 


Combined statistical analysis of register 
 and survey data (from 1997).  


USA 


Lindholst 
 (2008) 


Improved technical efficiency (34%) 
 Improved managerial effectiveness  


Former in-efficient in-house 
 organization. Stronger 
 management instruments (‘high 
 powered incentives’) 


Embedded case study of one contracting 
 authority based on quantitative and 
 qualitative data on six grounds 
 maintenance contracts. 


Denmark 


Nuppenau 
 (2009) 


Decentralization of operational 
 decision-making and responsibilities. 


Differential staff experiences (adapting 
 to contract management as both 
 difficult and stimulating). Creation of 
 common goals and common spirit / 
 cultural change. Improved technical 
 efficiency. 


Marketization as a locally driven 
 organizational change process. 


Competitive pressures.  


Case study of six municipalities with 
 different characteristics (size and 
 geographical location). 


Denmark 


Lindholst et 
 al. (2015) 


Improved technical efficiency 
 Decreased allocative efficiency 


Limited managerial focus on 
 functionality. Limited outlook in 
 contract management practices 
 and ‘mind-sets’ 


Case-study based on analysis of existing 
 literature.  


Denmark 


All studies identified by inspection of reviews of contracting out, reference lists and literature searches.  


The  studies  which  measure  cost  change  at  the  level  of  individual  contracts  (Berenyi  &  Stevens, 
1988; Walsh & Davis, 1993; Clark, 1997; Lindholst et al., 2015) all find that cost savings has been 
a  result  when  services  are  contracted  out.  The  studies  which  measures  cost  change  at  the  level  of 
overall  budget  /  spending  levels  and  provide  analysis  based  on  statistical  analysis  of  quantitative 



(25)data (Martin & Stein, 1992; Jang, 2006) do not find any relationship between contracting levels and 
 spending levels. Studies which report on change in overall spending levels based on qualitative data 
 or narratives  (Jones, 2000;  Lindholst, 2008; Nuppenau, 2009). Regarding effects on service levels 
 and quality some studies (Jones, 2000; Lindholst et al., 2015) found or report about negative effects 
 while  other  studies  (Lindholst,  2008;  Berenyi  &  Stevens,  1988;  Walsh  and  Davis,  1993;  Clark, 
 1997)  found  no  negative  effects.  Studies  which  consider  effects  on  both  quality  and  cost  levels 
 (Berenyi & Stevens, 1988; Walsh and Davis, 1993; Clark, 1997; Jones, 2000; Lindholst, 2008) all 
 find that technical efficiency improves (e.g. improved productivity). However, two studies (Jones, 
 2000,  Lindholst  et  al.  2015)  indicate  problems  with  the allocative  efficiency  (e.g.  satisfaction  of 
 user  needs).  Some  studies  also  report  on  different  managerial,  organisational  and  staff  effects 
 (Nuppenau,  2009;  Patterson  &  Pinch,  1995;  Clark,  1997,  Lindholst,  2008,  Lindholst  et  al,  2015). 


On the balance, the effects  for staff  are predominantly negative while the effects  for management 
 are predominantly positive.  


In  sum,  the  review  finds  supportive  evidence  for  an  assumption  that  contracting  out  in 
 contrasts  to  in-house  provision  reduces  operational  costs  for  maintenance  services.  However,  no 
 evidence  is  found  in  support  for  the  assumption  that  contracting  out  should  also  reduce  overall 
 spending levels within the overall service delivery systems. The evidence furthermore suggests that 
 technical  efficiency  is  improved  while  some  long-term  problems  with  allocative  efficiency  may 
 arise.  The  evidence  also  indicates  that  substantial  changes  are  involved  for  management, 
 organisation  and  staff.  In  particular  the  number  of  operational  staff  are  reduced,  some  aspects  of 
 management is  improved (e.g. ‘effectiveness’) while new organisational  principles are introduced 
 (e.g. ‘strategic centralization’ and ‘operational decentralization’).   


The  findings  need  to  be  generalized  only  with  careful  reservations.  Findings  may,  for 
 example,  equally  be  a  result  from  contextual  particularities  or  methodological  limitations  (e.g. 


confounding  factors  or  ‘lurky’  variables).  Contextual  particularities  may  include  policy  context, 
 market structure or administrative structure.   


3.1.2  Parks: resumes of individual studies  


The  following  section  provide  presentations  and  short  discussions  of  altogether  12  studies  which 
report findings  on outcomes from  contracting out  park and green spaces  maintenance services.  10 
studies  are  found  methodologically  sound  while  2  studies  are  found  problematic  due  to 
methodological issues.  



(26)Berenyi & Stevens (1988) 


The  study  by  Berenyi  &  Stevens  (1988)  compares  the  cost  and  quality  of  public  versus  private 
 service delivery across eight municipal services in 20 cities in the metropolitan area of Los Angeles, 
 US. The study includes street tree maintenance which for the purpose of this review can be regarded 
 as a typical part of grounds maintenance.    


Data  for  the  analysis  included  measurement  of  actual  cost  for  street  tree  maintenance, 
 measurement of quality by trained arborist (by rating the quality of pruning cuts, general health of 
 trees and safety procedures), service scale (measured by the number of tree visits) and service levels 
 (measured by the level of pruning and number of maintenance activities performed).   


The  study  finds  a  statistical  significant  difference  at  37  percent  (at  a  90-percent  confidence 
 level)  in  technical  efficiency  (by  provision  at  the  same  service  level/quality,  but  at  a  lower  cost) 
 between public and private provision of street tree maintenance. The study did not provide a direct 
 causal analysis for explanation of the differences in technical costs and quality levels but provided 
 evidence for statistical significant differences between public and private provision across all eight 
 services. The differences included management and personnel practices as well as technology and 
 its  usage  for  some  services.  The  main  differences  in  personnel  practices  included  lower  levels  of 
 absentee, a younger workforce, lower level of fringe benefits, lower average age and tenure, easier 
 access  to  hiring  and  firing,  shorter  distance  between  management  and  direct  labor  as  well  as  a 
 general lower level of labor costs among private contractors compared by municipal organizations. 


Martin & Stein (1992) 


The  study  by  Martin  &  Stein  (1992)  compares  the  level  of  spending  and  level  of  government 
 employment  for  altogether  seven  functional  categories  across  contracting  and  non-contracting 
 municipalities in the US (N=877).  


For  the  category  ‘parks  and  recreation’,  an  amalgamate  of  the  functions  ‘parks’  and 


‘recreational  facilities’,  they  find  a  statistically  significant  (p.  >  05)  higher  spending  level  for 
 contracting municipalities compared to non-contracting municipalities. However, the spending level 
 for parks and recreation  in  the main analysis includes  costs for land acquisition and development. 


By  omitting  costs  for  ‘land  acquisition  and  development’  and  including  only  ‘outlays  for  current 
operations’ in the analysis, Martin & Stein (1992) find no significant statistical difference between 
contracting  and  non-contracting  municipalities.  Thus  their  main  analysis  basically  indicates  that 



(27)contracting municipalities has a higher level of spending on land acquisition and development than 
 non-contracting  municipalities.  Regarding  the  number  of  employees,  measured  by  full  time 
 equivalents  (FTE),  it  comes  as  no  surprise  that  contracting  municipalities  has  a  statistically 
 significant lower FTE compared to non-contracting municipalities. The findings by Martin & Stein 
 (1992) indicate that contracting out should have no effect on overall spending levels regarding parks 
 and  recreation.  However,  findings  on  spending  levels  are  impeded  to  an  unknown  degree  by  the 
 lack  of  control  for  differences  in  service  levels  between  contracting  and  non-contracting 
 municipalities  as  well  as  any  change  in  service  quality  as  a  result  of  contracting  out  (or  non-
 contracting). 


For all functional categories in their analysis, Martin & Stein (1992) find that contracting out 
 is  significantly  related  to  (slightly)  lower  levels  of  spending.  However,  lower  spending  from 
 additional  contracting  is  found  insignificant  after  a  city  contracts  for  more  than  25  percent  of  its 
 services. This finding empirically echoes the theorem of ‘diminishing return to competition’ as, for 
 example, discussed within the context of public service delivery by Boyne (Boyne, 1998a, pp. 182-
 3).  The  theorem  states  that  introduction  of  additional  levels  of  competition  in  a  context  already 
 characterized by a degree of competition has increasingly lower effect on performance.  


Walsh & Davis (1993) 


The  study  by  Walsh  &  Davis  (1993)  addresses  various  effects  and  changes  resulting  from  the 
 introduction of compulsory competitive tendering for altogether eight different technical services in 
 Local Governments in England and Wales in the late 1980s and early 1990s. The study by Walsh & 


Davis (1993) relies on survey data collected from altogether 40 local authorities and included data 
 on 69 grounds maintenance contracts. 


Walsh  &  Davis  (1993)  find  that  the  shift  from  provisions  of  grounds  maintenance  by  direct 
services  organizations  (in-house)  to  contracting  out  had  resulted  in  average  cost  reductions  by  a 
magnitude of 10.9 % (p. 143). An additional analysis of the data provided by Walsh & Davis (1993) 
shows  that  the  standard  deviation  is  around  15  %.  An  inspection  of  the  provided  data  shows  that 
costs increased for 13 contracts, costs remained stable for nine contracts and for 46 contracts costs 
had decreased. For the ten contracts reporting the largest cost reductions the range were reported to 
be between approximately 26 % and 50 %. For the ten contracts with the highest cost increase the 
range were reported to be between approximately 3 % and 19 %.  



(28)Walsh & Davis (1993) also report that local authorities find that specified services standards 
 for grounds maintenance in general were attained by private contractors (p. 134). The main sources 
 for  cost  reductions  were  for  all  services  reported  by  local  authorities  to  be  due  to  increases  in 
 productivity and changes toward lower work standards while the main source of cost increases was 
 reported to be changes toward higher service standards. (p. 147). On the whole, these data indicates 
 that not only were cost savings achieved, but technical efficiency on the average also was improved 
 in some (but unknown) degree. 


Greene (1994) 


The study by Greene (1994) addressed whether efficiency in service provisions were higher for six 
 different services areas in cities with low levels of contracting compared to cities with high levels of 
 contracting. Services within parks and recreation were included as one of the six service areas in the 
 study. The comparison  included a shortlist  of altogether 12 cities in  the US  that were found to  be 
 alike regarding size and service levels  but  differing regarding the level  of contracting. Cities with 
 low levels of contracting had less than 10% of their services provided by private contractor whereas 
 cities  with  high  levels  of  contracting  had  more  than  35%  of  their  services  provided  by  private 
 contractors. For parks and recreation the service level was operationalized by a standard where the 
 city  maintained  at  least  one  tennis  court  per  5,000  residents  (p.1322).  Cities  with  high  levels  of 
 contracting was found to spend 74.6 % less money per capita on parks and recreation compared to 
 cities primary relying on municipal departments  with public employees.  Cities with high levels of 
 contracting had furthermore 59.4% less employees within parks and recreation as well as a 74.7% 


lower payroll. The differences for money spend per capita and payrolls were both significant at the 
 .05 level.  


The credibility as well as the generalizability of the findings in the study by Greene should be 
 severely  questioned.  Firstly,  the  low  N  (=12)  in  the  sample  is  problematic  for  a  pure  statistical 
 analysis.  Secondly,  the  sampling  strategy  is  problematic  for  the  generalizability  of  the  findings. 


Thirdly, the huge difference in expenditure between cities with high and low levels of contracting 
may be due to factors not accounted for in the comparison or very unusual circumstances in one or 
both  of  the  two  groups.  Fourthly,  and  most  critical,  the  assumption  that  service  levels  among  the 
compared cities were alike regarding parks and recreation services due to the number of tennis court 
per  5,000  inhabitants  can  best  be  regarded  as  outright  nonsense.  The  amount  and  type  of  green 



(29)infrastructure and recreational facilities are indeed suspect to vary hugely among cities and should 
 by no means by assumed to be reflected by any number of tennis courts.  


Patterson & Pinch (1995) 


The  study  by  Patterson  &  Pinch  (1995)  uses  secondary  data  in  a  narrative  account  on  the  effects 
 from  introduction  of  compulsory  competitive  tendering  (CCT)  in  the  UK  on  workforce  and  the 
 organizational  conditions  for  various  services  including  grounds  maintenance.  In  support  of  their 
 narrative, Patterson & Pinch (1995) provide evidence for large reductions in workforce for grounds 
 maintenance  contracts  won  by  private  contractors  compared  to  public  providers  (direct  service 
 organizations).  Private  contractors  are  reported  to  reduce  the  workforce  by  32%  on  the  average 
 while direct service providers (DSOs) are reported to reduce the workforce by 13% on the average. 


The  reduction  in  workforce  is  furthermore  demonstrated  to  be  accompanied  by  deteriorating 
 employment  terms  and  conditions  and  creating  a  labor  market  characterized  by  lower  wages  and 
 precarious  working  conditions.  The  drivers  behind  the  reported  effects  are  argued  to  be  strongly 
 related  to  requirements  in  the  CCT  legislation.  This  encompasses  an  organizational  development 
 toward  strategic  centralization  and  operational  decentralization  which  weaken  the  influence  of 
 workers  as  well  as  fragmenting  the  workforce  by  relocation  to  different  producer  units;  a  shift 
 toward  a  business  and  commercial  discourse  focused  on  ‘efficiency’,  ‘performance  targets’  and 


‘consumer  needs’.  In  their  conclusions,  Patterson  &  Pinch  point  out  an  important  organizational 
 outcome by the observation that the CCT legislation has established ‘a separation of a concern for 
 the services to be provided from a concern for those people who will provide that service’ (p. 1458).  


Thus,  the  introduction  of  contracting  out  through  the  requirements  in  the  CCT  legislation  has 
 reduced service provision to a matter of lowering costs.  


Clark (1997) 


Similar  to  the  earlier  study  by  Walsh  &  Davis  (1993),  the  study  by  Clark  (1997)  addresses  the 
effects  of implementation  of compulsory  competitive tendering in  Local  Governments  in  England 
and  Wales;  however,  Clark  (1997)  focuses  solely  on  grounds  maintenance.  The  study  relies  on 
survey data from a total of 268 responses from park managers in England and Wales (response rate 
53 %). The study identifies key questions to be addressed by reviewing the debates in the sector for 
key  issues.  The  study  reports  simple  descriptive  statistics  on  various  key  effects  including  value 
received  for  tax  payers,  quality  and  monitoring  and  staff  training  as  well  as  a  range  of  questions 
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