
SOLVE THE PROBLEM TOGETHER
Public innovation in collaboration  
with private companies 

Innovation Barometer



SOLVE THE PROBLEM TOGETHER 
Public innovation in collaboration with private companies

INNOVATION BAROMETER

June 2021 (Danish edition) 
 
October 2022 (English edition)

The publication may be freely referenced with clear acknowledge-
ment of the source.

Published by  
COI – Centre for Public Innovation 
Vestergade 18B, 2. 
1456 Copenhagen K 
61 81 31 10 
coi@coi.dk 
www.coi.dk

Authors 
Ole Bech Lykkebo, Julie Munk, Rikke Thorlund Haahr,  
Marie Munch-Andersen, Jan Aagaard, all COI

Graphics 
Ebba Sigurdsdóttir Andreasen

Photo 
Front page: NIRAS. Demolition of Gladsaxe School, where the mate-
rials are recycled to build the world’s first circular children’s house. 
The project is being carried out in collaboration with a number of 
private companies, and has required, among other things, a rethink 
of the award criteria to ensure the right flexibility in the process. 

Case on self-propelled disinfection robots: UVD Robots

Case on recycled clothing: DFD (De Forenede Dampvaskerier)

ISBN Electronic (English edition) 
978-87-94408-01-1



SOLVE THE PROBLEM TOGETHER
Public innovation in collaboration 
with private companies 

Innovation Barometer

Translator’s note 
This translation of ”LØS PROBLEMET SAMMEN – Offentlig innovation i samarbejde 
med private virksomheder” has been done using the DeepL Translator (deepl.com/
translator) with as little manual revision as possible. Our aim is to make the results  
of the Danish Innovation Barometer available to an international audience quickly  
and easily – and we accept the consequence that the translation is far from perfect.  
If you come across content that is incom prehensible or misleading, please contact 
Head of Analysis Marie Munch-Andersen at mma@co-pi.dk.

Innovation Barometer

http://deepl.com/translator
http://deepl.com/translator
mailto:mma%40co-pi.dk?subject=


Introduction 5

Public innovation is doing something new that creates value  6

Private companies play an important role in public  
innovation work 8

Working with businesses creates quality and efficiency 19

When innovation collaboration is a public procurement 24

Greater potential for innovative public procurement  31

COI Process Model for Intergovernmental Scaling  
of Innovative Procurement 35

Here’s how we’ve done it 38

Content



5Innovation Barometer

Introduction

Innovation activity in the public sector is high. 81% of public sector workplaces are innovative. 
One important reason is that the public sector often collaborates with private actors on 
innovations. Every fourth public innovation is created in collaboration with a private company. 
With 15,000 public sector jobs, this means that private companies play a positive role in 
thousands of public sector innovations.

In this publication, we take a closer look at how and when private firms play a role and how 
innovation collaboration with firms differs from other public innovations. We look at how  
the interaction is distributed between state, region and municipality and why. We discuss the 
potential for more public-private innovation collaboration and point to a concrete model to 
create more volume and innovation in public procurement.

When public workplaces collaborate with private companies on innovation, new value is 
created. In particular, private companies have a positive role to play in improving the quality 
and efficiency of public sector delivery through innovation, without undermining the potential 
to also deliver, for example, employee satisfaction and citizen involvement. 

74 per cent of public innovations carried out in collaboration with private companies create 
higher quality. Value is created in collaboration with private firms on all types of innovation. 
Process and organisational innovation is by far the most frequent type of innovation in 
public-private collaboration, with 78%. But product innovation (35%) and service and  
communication innovation are also collaborated on in 40% and 50% of cases respectively. 

Private companies provide a high level of technological competence to public innovation 
processes, which contributes to greater efficiency. However, technology is not the decisive 
factor for many innovation collaborations. So justified enthusiasm for the possibilities of new 
technologies should not obscure the fact that firms contribute in many other ways than just 
the technological ones. 

Collaborative innovation between the public and private sectors opens up an innovation  
space that neither sector could create alone. Working together to understand the problem 
and develop the solutions increases the likelihood of benefiting from the different capacities 
and competences of both parties. 

The public procurement agenda has the potential to strengthen public-private innovation 
interaction. There is an innovation space here that is not fully exploited today. We propose  
a process model for cross-public scaling of innovative public procurement as a way to to 
increase and exploit this innovation space. It builds confidence in larger market volumes 
through matchmaking of multiple public actors on common needs and joint dialogue with  
the market. Demand stimulates companies to invest in innovations that meet public needs 
and contribute to solving major societal challenges.

Solving the problem together. Many public workplaces and private companies are already 
doing this – and often succeeding. But while the Innovation Barometer shows that innovation 
collaboration is widespread and effective, this is no reason to turn on the complacent 
autopilot. So let’s dive into how we realise the potential of innovative public procurement.

Enjoy the read.
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Public innovation is doing something new 
that creates value 

The Innovation Barometer is the official statistics on innovation in the public sector, which the 
Centre for Public Innovation has produced in collaboration with Statistics Denmark since 2014. 
In this third edition, we have asked public sector workplaces in early 2020 whether they have 
introduced an innovation in the years 2018-19.

Innovation is defined as a new or significantly changed way of improving workplace activities 
and performance. 

It can be new or significantly changed products, services, processes and organisational forms 
or ways of communicating with the outside world. Innovation must be new for the workplace 
itself, but need not be unique. Adaptations of others’ solutions or actual copies also count. 
While the innovation need not be entirely new, it is a requirement that the innovation has 
created one or more forms of value.  

Figure 1. Definition of public innovation
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That innovation can be replications, adaptations or completely new solutions follows from  
the international standards and recommendations for innovation statistics in the Oslo Manual 
(OECD, 2018) and the Copenhagen Manual (COI, 2021). 

To merit the term public innovation, a solution must have been put into use and have created 
value in the individual public workplace responding to the questionnaire – e.g. a library or  
a hospital. The innovation may well be a replica or adapted version of a solution previously 
developed and used by others, such as nurseries, libraries, hospitals or other types of 
organisations. 

This universal and broad definition also applies to the sample of public innovations, created  
in interaction with private companies, which we focus on in this publication. 

This means that even replication, for example in the form of purchasing standard services  
and products from private firms, can in some cases contribute to public innovation. The only 
requirement is that the collaboration with the company on the purchase must create value  
in a new or significantly changed way compared to the existing practice in (yet) a public 
workplace. 

Innovation may well be a copy or adapted  
version of a solution previously developed  
and used by others.
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Private companies play an important role  
in public sector innovation

Public innovation is not a purely public phenomenon. It is not an end in itself or an activity for 
which public employees alone are responsible. On the contrary. Public innovation is a means 
to achieve democratically set goals. Public innovation is about creating value. And while other 
Innovation Barometer publications document that elected politicians (Renewal from above  
– when politicians make their mark on public innovation, COI 2021) and public managers and 
employees (Public innovation is about the core mission, COI 2020) play significant, positive 
roles in innovation efforts, they are not alone. It’s a fact, that numerous other actors are also 
making crucial contributions to value creation. 

Four out of five public workplaces are innovative, i.e. have introduced at least one innovation 
over a two-year period. The same high level of innovation can be found in the other Nordic 
countries, which are in many ways similar to Denmark. For several reasons, we should also 
expect this. First, because relatively large, transparent, non-corrupt, democratically run public 
sectors with many well-trained employees should themselves have a high capacity to inno-
vate. And because the Nordic public sectors have excellent opportunities for collaboration 
with strong education and research communities, vibrant civil societies and many, highly 
innovative private companies.

The private sector, broadly understood, offers many collaborators that are prerequisites for 
finding new solutions to some of the complex societal problems that the public sector is 
responsible for but cannot solve alone (NEW TOGETHER BETTER, COI, 2018). Denmark has a 
rich associational life, where many Danes volunteer for a cause they care about. Co-creation 
with the many voluntary organisations, local and national, is a major source of public  
innovation. Similarly, social economy enterprises can help create new solutions, for example 
for vulnerable citizens. Denmark also has many private foundations working with catalytic 
philanthropy to solve complex societal problems and therefore creating alliances and pro-
viding financial support for public innovation. Finally, as we will see below, private companies 
are a driver of public innovation in many ways.

Taken together, the various actors in the private sector help to initiate, foster or collaborate  
on 38 percent of all public innovations. This scale is mainly due to the fact that private 
commercial companies are involved in roughly one in four public innovations. 

See Figure 2.

https://www.coi.dk/viden-og-vaerktoejer/materialer/fornyelse-fra-oven-naar-politikerne-saetter-praeg-paa-offentlig-innovation/
https://www.coi.dk/viden-og-vaerktoejer/materialer/offentlig-innovation-handler-om-kerneopgaven/
https://www.coi.dk/viden-og-vaerktoejer/materialer/offentlig-innovation-handler-om-kerneopgaven/
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Figure 2. Interaction with private companies

18 %

of public sector innovations have private companies 
as a positive factor. Specifically, private companies ...

26 %

3 % 17 %

CollaboratesInitiates Promotes

The figure shows the share of public innovations where private firms play a positive role. The percentage covers the 
workplaces that indicated a positive role for private firms in at least one of three questions: Whether private firms were 
one of the reasons the recent innovation was started, whether private firms facilitated the recent innovation to some 
or a great extent, and whether there was collaboration with private firms on the recent innovation. The three questions 
are only asked of workplaces that introduced at least one innovation in the period 2018-2019. The three sub-elements 
add up to more than 26% because private firms may have played a positive role in the innovation in more than one 
way. Data are weighted to represent the public sector overall. n=1,877. 

Private companies rarely have the role of initiator (3 percent), while the roles of promoter (17 
percent) and partner (18 percent) are more common. In 12 percent of innovations, there is an 
overlap, with firms contributing positively in two or three of the ways mentioned at the same 
time.

In the vast majority of cases, we can expect companies to act as suppliers and co-developers 
of innovative products and services – or to contribute with innovation-enhancing consultancy 
services in relation to, for example, organisational change, skills development, digitalisation  
or design processes. This is the focus of this publication.

Another important role that companies play – and which should not be overlooked – is when 
they sometimes act in parallel with citizens. Like citizens, private enterprises are recipients of 
public services and financial support, and subject to public regulation. In all these capacities, 
the involvement of businesses can increase the chances of new public policies having an 
impact in terms of, for example, better services, more efficient business support schemes or 
less burdensome regulation. In addition, businesses that take on a corporate responsibility 
can help to find new ways of bringing vulnerable citizens into employment, for example.
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Businesses’ contribution to innovation is far from always about technology
The (co)development of new technologies by private companies is a major contribution to 
solving a number of public sector challenges, such as demography and climate. Technology 
plays a major role in public innovation across the public sector, including the use of virtual 
reality in social services, sensors in buildings and urban spaces, welfare technology in elderly 
care, digitalisation of administrative services and robotics in hospitals (see also page 12). The 
Innovation Barometer publication Technology in the service of the citizen (2021, COI) shows 
that a wide range of technologies help to drive public innovation and that technological 
innovations more often lead to higher efficiency. Private companies are a major contributor.

However, the analyses on the next page also show that interactions with businesses on public 
innovation are far from always about technology. In the excitement about the possibilities  
of technology, it is a very central point to maintain that technology is not always involved in 
innovation. This is important to remember, as it makes it easier to also look for innovation 
opportunities in ‘non-technological’ collaborations that might otherwise be overlooked. And 
that would be a pity, because there is a great potential for parallel innovation in collaborations 
with companies where technology does not play a significant role. For example, providing 
consultancy services to help with organisational change, or skills development to enable new 
services. 

Roughly one in three public innovations carried out in collaboration with businesses have 
been implemented without technology playing a role. This is shown in the right-hand circle  
in Figure 3 on the next page.

In the excitement of technology’s possibilities it  
is a very central point to maintain that technology 
is not always involved in innovation. This is  
important to remember, because it makes it easier 
to also have an eye for innovation opportunities  
in ‘non-technological’ collaborations.

https://www.coi.dk/viden-og-vaerktoejer/materialer/teknologi-i-borgerens-tjeneste/
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Figure 3. Innovation in interaction with private enterprises  
not always about technology

32 % 17 % 9 %
Technology plays

a positive role
Private 

companies
play a 

positive 
role

Both technology and 
private companies
play a positive role

Figure 3: The figure shows whether technology and/or private firms play a positive role in public innovation. The circle 
on the left shows the total of 49% of public innovations where technology plays a positive role, while the circle on the 
right shows the total of 26% where private firms play a positive role. The overlap in the middle shows those innovations 
where both technology and private firms play a positive role. Technology plays a positive role if at least one of three 
criteria is met: new technology was one of the reasons why the latest innovation was launched, new technology has  
to some extent or to a large extent facilitated the latest innovation or the latest innovation is technological (itself a 
technological solution or technology is an important part of the innovation). Private firms play a positive role if at least 
one of three criteria is met: private firms were one of the reasons why the latest innovation was launched, private firms 
have to some extent or to a large extent promoted the latest innovation or there is collaboration with private firms on 
the latest innovation. The figure is based on workplaces that have introduced at least one innovation in the period 
2018-2019. Data are weighted to represent the public sector as a whole. n=1,877.

Conversely, in the left circle of Figure 3, we see that when technology plays a role in public 
innovation, it is often without concrete interaction with a private firm. This may be the case, 
for example, where known technology is an important part of the innovation, but is simply 
purchased without active collaboration with the supplier.

In the vast majority of innovations without active interaction with firms, where technology 
plays However, it is likely that private firms play an indirect role because a firm has at some 
point developed or supplied the technology. Therefore, looking at the sum of the two circles 
in Figure 3, we can conservatively estimate that perhaps just over one in two public innova-
tions is positively influenced, indirectly or directly, by private firms. 
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CASE

Self-driving robots kill bacteria and 
viruses

Self-propelled disinfection robots destroy 99.99 percent of bacteria and 
micro-organisms in a patient’s room in just 10 minutes using ultraviolet 
light. This reduces the risk of disease transmission to patients or staff. 
UVD robots save lives and reduce healthcare costs. Developed in 
collaboration between Danish hospitals and the company Blue Ocean 
Robotics.  

Every year, millions of patients around the world get infections while a hospital.  
In Denmark alone, 50,000 patients get a hospital-acquired infection each year  
and more than 1,000 patients die as a direct result. When patients get infections,  
it can lead to a prolonged hospital stay, which increases healthcare costs.  

The UVD robots are the result of an innovation collaboration between the Odense 
company Blue Ocean Robotics and Odense University Hospital (OUH). 

At OUH, Hans Jørn Kolmos, the head of hygiene at the time, had been working for 
several years on ideas to solve the problem of patients contracting infections during 
hospital admissions. 

The ideas led to a collaboration with Blue Ocean Robotics via a pre-commercial 
procurement in the Hospital Partnership under the Market Modelling Fund. In this 
project the UVD robot was developed and in 2016 UVD Robots was established as a 
subsidiary of Blue Ocean Robotics. 

The UVD robot combines the latest technology in mobile robots with a top module 
of ultraviolet light. The autonomous robot disinfects and kills viruses 

and bacteria – not only on surfaces, but also in the air. In addition to hospitals, the 
robot can also be used in, for example, children’s institutions, schools and nursing 
homes, airports and hotels.

The UVD robot is currently in operation in more than 60 countries and is used, 
among other things, to deal with the Covid-19 pandemic. In Denmark, it is used in 
the hospital sector at OUH, Rigshospitalet and Aabenraa Sygehus. In 2020, the EU 
Commission selected UVD Robots to supply 200 robots to hospitals in the EU, and in 
2020 the company also supplied a number of robots to Wuhan in China.

FØR

NU

12
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If you want to reuse the solution, please contact:
 
Camilla Almind Knudsen, PR Coordinator
Blue Ocean Robotics
Tlf. +45 61 10 02 74 · cak@blue-ocean-robotics.com
 
Hans Jørn Kolmos, professor, dr. med.
Research Unit for Clinical Microbiology
Odense Universitetshospital (OUH)
Tlf. +45 40 75 46 26 · Hans.Joern.Kolmos@rsyd.dk

13
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Businesses are among the preferred partners for innovation
Public sector innovation processes are very much driven by collaboration. This is shown by 
innovation barometers in all Nordic countries (Measuring New Nordic Solutions, 2019, COI). 

As touched upon earlier, quite different types of actors in all imaginable constellations 
collaborate with public workplaces to create innovation. These may be citizens, voluntary 
associations and foundations. It can be private commercial enterprises or socio-economic 
enterprises. Or knowledge institutions and other public workplaces. Often several at once. 
NEW TOGETHER BETTER, COI’s handbook on innovative collaborations in the public sector 
(2018), documents on the basis of Innovation Barometer data that collaboration on public 
innovation generally increases the chance of creating value out of innovation processes.

In Denmark, 69 percent of all public innovations are created in collaboration with one or more 
other actors outside the individual public workplace that responded to the questionnaire. 19 
percent of innovations are ‘internal’ public collaborations, e.g. collaboration between two 
hospitals in the same region. However, 50% of all innovations involve one or more external 
collaborators, as shown in Figure 4 below. In the figure, external public collaborations should 
be understood as innovations created in collaboration across political organisations, e.g. when 
a (municipal) care home and a (regional) hospital collaborate.

In 18 percent of public innovations, private companies are involved in an actual collaboration. 
This makes companies among the preferred external collaborators 

- about as frequently as citizens and external public sector workplaces. All other types of 
partners appear less frequently than private companies. 

In Denmark, 69 percent of all public innovations 
are created in collaboration with a one or  
more other actors outside the individual public 
workplace.

https://www.innovationbarometer.org/
https://www.coi.dk/viden-og-vaerktoejer/materialer/nyt-sammen-bedre/
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Figure 4. Private companies are among the preferred partners  
in innovation work
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The figure shows which external partners public workplaces have collaborated with on the workplace’s latest 
innovation. The figure is based on the question: ”Did your workplace collaborate with any of the following on the most 
recent innovation?”. The question is only asked to workplaces that have introduced at least one innovation in the 
period 2018-2019. The percentages in the figure add up to more than 100% because workplaces had the opportunity 
to to select more than one answer option. The figure does not show workplaces that have only collaborated internally 
or not collaborated at all on the most recent innovation. Data are weighted to represent the public sector as a whole. 
n=1,877.

It is important to note that the percentages in Figure 4 only describe collaborators as a 
proportion out of the most recent, concretely introduced public innovations. This allows us  
to compare the frequency of collaboration across actors.

In the remainder of the publication, we look deeper into the 18 percent of innovations, where 
there is actual collaboration with private companies. What does this look like and what comes 
out of it?

All types of innovation are collaborating with private companies everywhere
Public innovation can be new products, new services, new ways of communicating or new 
processes and ways of organising work. Often, one concrete innovation can encompass two  
or more types at the same time. For example, if a new service to citizens also requires a 
significant change in work processes. Figure 5 on the next page shows the breakdown by type 
of innovation for those public innovations where work has been done with private companies.

Process and organisational innovation is by far the most frequent type of innovation (78%), 
while product innovation (35%) occurs least frequently. Between these extremes, service and 
communication innovation occur in 40 and 50 per cent of cases respectively. This shows that 
private enterprises contribute to all types of public innovation and that their contribution is 
far from being limited to physical products.  
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In public innovations where there is no collaboration with private firms (not shown in Figure 
5), organisational innovations are also the most common type of innovation. But there are 
also clear differences. Without collaboration with enterprises, communication innovation, 
service innovation and product innovation are less frequent. The difference is largest for 
product innovations, which are about twice as frequent in business collaboration. This shows 
that innovation collaborations with enterprises more often contain several types of innova-
tion, and that these innovations are relatively more often targeted at citizens in the form of 
new products, services and communication. So when collaborating with businesses, it is 
relatively more often on the slightly more complex, citizen-oriented innovations. 

This was the case, for example, when the Ear, Nose and Throat Department at Nordsjællands 
Hospital, in collaboration with the innovation unit at Nyt Hospital Nordsjælland and private 
companies, developed a new app that has reduced patients’ waiting times, ensured much 
better information for patients and relatives and saved the department more than 80 per cent 
of the time previously spent by staff on pre-interviews. The app also makes waiting time less 
passive because patients can move around, go for a walk or buy something to eat without 
losing their place in the queue. The innovation process thus includes three types of innovation 
in a single context: a new way of communicating with citizens; it a significantly improved 
service delivered in a new way; and finally, the work processes in the department have been 
redesigned.

Figure 5. Innovation in business cooperation on all types  
innovations

Processes or
methods of
organisation

78 %

Services

40 %

Methods of
communication

50 %

Products
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The figure shows the type of innovation that is involved when working with private companies on workplace 
innovation. Communication innovation, service innovation and product innovation occur significantly more often  
when there is collaboration with private firms, while no statistically significant difference is observed for process  
and organisational innovation at a significance level of 0.05. The figure is based on the question ”Which type(s) of 
innovation is your workplace’s most recent innovation?” The percentages in the figure add up to more than 100% 
because workplaces had the opportunity to select more than one response option. Data are weighted to represent  
the public sector as a whole. n=417.
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Looking across the public sector, innovation is created in collaboration with private companies 
in all public sectors. However, firms are relatively more likely to collaborate on government 
innovations than on municipal ones. In the state sector, private companies are a partner  
in 27% of cases, while companies collaborate on 21% and 17% of regional and municipal 
innovations respectively. It is important to note that four out of five public workplaces are 
municipal. Therefore, in terms of numbers, municipal workplaces are far more likely than 
government workplaces to carry out innovation in cooperation with private parties. 

Looking at the importance of the number of employees, the largest public workplaces 
collaborate twice as often with private companies as the smallest. The largest workplaces  
with the most employees – more than 50 employees – collaborate with private companies in 
26% of innovations. For the smallest workplaces – fewer than 12 employees – the share is 13 
per cent.  Perhaps because business collaboration involving contracts and longer development 
cycles, require budgets and dedicated staff resources that are less likely to be found in the 
smallest workplaces. 

Size differences are also part of the explanation for the relatively higher share of collaborative 
ventures in government workplaces. On average, government workplaces have about three 
times as many employees as municipal workplaces. A municipal day-care centre with 10 
employees is less likely to carry out public-private innovation projects than government 
departments with more than 100 employees. 

However, this does not mean that either municipal or regional workplaces have a lower 
capacity for collaboration. For example, 16% of municipal innovations and 22% of regional 
innovations involve collaboration with citizens. This is clearly beneficial for the development 
of citizen-centred services. In central government, only 3 per cent of innovations involve 
collaboration with citizens.

Innovation in business collaboration is mostly about adapting known solutions
From the perspective of a private company, it is rarely very attractive to carry out an innova-
tion process with a public customer if the innovation cannot be scaled up, 

i.e. subsequently sold to a number of other public customers, possibly in adapted versions. 
The public customer, who typically wants first and foremost to have the innovation developed 
to match its own specific needs, also has some interest in scaling up. Primarily because a later 
scalability option increases the chance that the supplier will initially invest (extra) in the 
innovation process. Secondly, the very re-use of the solution elsewhere in the public sector 
can underline the value of the new solution. It can create positive awareness, professional 
pride and perhaps therefore improved opportunities for new collaborations for the first 
co-developing public customer. So the question is whether innovation in collaboration with 
private firms is typically scaled, i.e. whether innovations are often full or partial re-uses of 
known solutions – or whether it is the unique, one-off innovation projects that dominate?

The answer is very clear in Figure 6 on the next page: almost three out of four public innova-
tions carried out in collaboration with businesses are either inspired by other solutions but 
adapted (62%) or largely a copy of other solutions (12%). While 19 percent of innovations are 
considered to be completely new. 
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It is fundamentally good news for both the public and private sectors that the spread of public 
innovation is so pronounced. It is reuse and scale that creates the full value of innovation.  
At the same time, applying known solutions in new contexts is often a shortcut to impact  
with less risk and resource consumption than innovations the world has not yet seen.

Moreover, it is by no means a characteristic of business collaborations that innovations are 
frequently re-uses of others’ solutions. The distribution of the three ‘degrees of novelty’ 
shown in Figure 6 is the same for public innovations that do not involve collaboration with 
businesses. 

Figure 6. Business cooperation is often about reusing  
known solutions

19 %
12 %

62 %

The first of
its kind

Inspired by other’s 
solutions, but adapted

Copied

Figure 6: The figure shows whether the workplace’s latest innovation is the first of its kind, inspired by others’ 
solutions, but adapted or largely copied from others’ solutions when working with private companies on the 
innovation. The figure is based on the question ”For the latest innovation was...” with the response categories ”your 
workplace was the first to develop and introduce the innovation (as far as you know)”, ”the innovation was inspired by 
others’ solutions but substantially adapted to your workplace”, ”the innovation was largely a copy of others’ solutions” 
and ”don’t know”. The percentages in the figure do not add up to 100% as the figure does not show the 7% who 
answered ”Don’t know”. Data are weighted to represent the public sector as a whole. n=417. 
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Working with businesses creates quality 
and efficiency
As mentioned earlier, a new initiative must create value to deserve the label of innovation.  
In the Innovation Barometer, we have therefore asked about the types of value added by the 
innovation. The relationship between different collaborative arrangements and value creation 
is shown Figure 7 below.

Innovations carried out in collaboration with private firms primarily lead to higher quality.  
This is the case in as many as 74 percent of the innovations. Efficiency is created and 
employee satisfaction result from about one in two innovations carried out in collaboration 
with businesses, while citizen involvement and the achievement of policy goals result in one 
in three innovations created with private businesses. Often more than one type of value is 
created from the same innovation. This is why the percentages add up to more than 100  
in Figure 7.

Figure 7. Business collaboration often creates quality and efficiency 

Public-private collaboration Other collaboration No collaboration

Political goals

Citizen involvement

Employee satisfaction

Efficiency

Quality

25 %
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34 %

22 %
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34 %
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Figure 7: The figure shows the value created by the workplace’s latest innovation, according to whether the innovation 
was collaborated with private companies, collaborated with other actors or not collaborated. For the values of quality, 
efficiency and employee satisfaction, the overall difference for the three groups is significant, while no statistically 
significant difference is observed for the values of employee satisfaction and policy objectives at a significance level of 
0.05. The figure is based on the question ”Overall, what kind of value have you achieved with the latest innovation?”. 
The question is asked only to those workplaces that have introduced at least one innovation in the period 2018-2019. 
The percentages in the figure add up to more than 100% because workplaces had the option to select multiple answer 
options. Data are weighted to represent the public sector overall. n=1,877.
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Figure 7 also shows the value added of innovations carried out in collaboration with all actors 
other than enterprises taken together. Other actors may be, for example, citizens, voluntary 
associations or other public workplaces. In general, there are no major differences in value 
creation depending on the collaboration constellation. We can see that innovation created  
in collaboration with private companies more often leads to greater efficiency (47%) than 
innovation carried out in collaboration with other actors (35%). 

If we compare instead the collaboration with private companies with the 31% of all innova-
tions that do not involve collaboration with other actors outside the workplace, innovation  
in collaboration with companies is slightly more likely to lead to higher quality, better citizen 
involvement and the achievement of policy objectives than purely internal innovations.

The analyses cannot conclusively determine whether private firms or collaboration as such  
are the cause of differences in value creation. However, the pattern could suggest that 
collaboration as such is associated with a higher success rate in innovation processes, whether 
with private firms or other actors. With the exception that efficiency gains are more often 
created in innovation collaboration with private firms than with other actors.

Therefore, statistically, a public workplace that chooses to collaborate with a private firm  
on innovation can expect quality to be the most frequently created value, and efficiency to  
be created relatively more frequently with private firms. However, we cannot say whether  
this pattern reflects a causal relationship.

A first possible explanation is that the specific skills, technologies, experience and perspec-
tives of firms complement the public workplace’s own capabilities in a way that causes quality 
and efficiency to be created slightly more frequently. Or that the collaborative working 
process itself creates a greater diversity of skills and views, which increases the chances of 
quality and efficiency. In other words, that there is a causal link. A variant could be that the 
very purpose of involving a private company in the innovation is to improve quality or become 
more efficient. For example, if there is some form of (innovation) competition for the oppor-
tunity to provide a service or good. In the right circumstances, the competition element itself 
can be conducive to the development of a new solution that is more efficient or of a higher 
quality than otherwise.

Another possible explanation is that firms do not directly cause the more frequent effects,  
but are more often invited to collaborate on innovations that are, for other reasons, slightly 
more often effective. This could be the case, for example, if public workplaces screen several 
potential public innovations, selecting the most promising to be implemented in collaboration 
with private firms and/or awarding a larger budget. In this case, the private company would 
be more of a an innovation that the public workplace itself has deemed particularly promising 
and therefore allocated more public resources to than other innovations. In principle, both 
possibilities can also occur simultaneously.
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The figures from the Innovation Barometer may therefore indicate that there is quality and 
efficiency to be gained when it comes to public sector innovation collaboration with private 
companies. There are many different examples of this in practice. One of them is Optimeter, 
developed by eight municipalities in cooperation with Gate 21, the Partnership for Green 
Transformation, and the supplier Webitall. The solution helps municipalities to optimise the 
operation of municipal buildings by combining energy, booking and attendance sensor data. 
This results in better use of space, better services for local associations, lower operating costs 
and energy consumption, among other benefits. The data collection also helps politicians  
and other decision-makers to make smarter and more sustainable decisions. 

Another example is the ‘Climate Stone’ developed by Frederiksberg Municipality in coopera-
tion with two private companies. It is a special paving stone that can store rainwater and 
therefore reduce the pressure on sewers and the risk of flooding. It is both a better and 
cheaper solution than the alternative: large investments in significantly larger sewers alone.

However, as shown earlier, in most cases the innovations are not entirely new services  
and products. In the quest for greater sustainability, innovation may consist in buying 
second-hand. This was the case when the municipality of Høje-Taastrup signed a contract  
for second-hand work clothes for its employees. See case study on next page.

A public workplace that chooses to collaborate 
with a private firm on innovation can statistically 
expect quality to be the most frequently created, 
and that efficiency is created relatively more 
frequently with private firms.
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CASE

Municipal employees in recycled  
clothing benefits sustainability

New contract for workwear for employees in home care, care centres, 
kitchens, canteens and health centre in Høje-Taastrup Municipality 
ensures delivery of recycled clothing to 100 employees – or approxi-
mately every 10th employee. The contract with DFD (De Forenede 
Dampwaskerier) contributes to the municipality’s work on sustainabi-
lity, including a strategy on sustainable procurement, and at the same 
time saves the municipality money on the purchase of workwear. 

Clothing production requires large amounts of water, chemicals and energy, and the 
global clothing industry accounts for about 10 percent of the world’s CO2 emissions. 
Therefore, recycling clothes can contribute to greater sustainability. When public 
workplaces change their workwear supplier, the previous supplier typically discards 
the used workwear, even though some of it may be in good condition and could be 
reused. 

Høje-Taastrup has a goal to be a fossil-free municipality by 2050, and the municipa-
lity supports the UN Sustainable Development Goals. Therefore, the municipality 
also works with sustainable procurement. 

When a new EU tender for the rental and laundering of work clothes for municipal 
employees – a negotiated tender – was to be carried out, the municipality’s tender 
consultant had the idea of requiring the supply of second-hand clothes. The 
requirement covered 100 out of a total of around 1,000 employees, as a higher 
proportion was not possible given the suppliers’ capacity for suitable recycled 
clothing.

The procurement consultant had a verbal dialogue with several suppliers before  
the tender and the suppliers reacted positively to the requirement as they typically 
have to discard used clothes when changing suppliers. DFD, which won the contract, 
has been discarding an average of one tonne of textiles per day in recent years. 
However, DFD is actively working with recycling and has an ambition to recycle 100 
percent of its customers’ textiles by 2025. There was some initial scepticism about 
recycled clothing among municipal staff, but after a closer dialogue on recycling  
and sustainability, staff backed the idea and today clothes are in short supply. 

In addition to the climate and sustainability value, the requirement for 100 emplo-
yees to wear second-hand workwear has meant a small saving on the 6-year 
contract, totalling around DKK 12 million. This is because the second-hand clothes 
are about 50 percent cheaper than new clothes. All the workwear in the supply is 
also sustainable. This is ensured, among other things, by weighing the offers against 
various certification schemes and the suppliers’ work on the UN’s 17 Sustainable 
Development Goals.

FØR

NU
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If you want to reuse the solution, please contact:
 
Pia Blak, Procurement consultant
Høje-Taastrup Kommune
Tlf. +45 29 61 60 18 · piabl@htk.dk
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When innovation cooperation  
is a public procurement

Innovations that involve collaboration with private companies will often involve some form  
of procurement. Either as the purchase of assistance to analyse a problem, to design, develop 
and adapt, to implement new solutions and/or to deliver finished concepts. This is the case 
whether it concerns new workflows, communication, technology, services or a physical 
product. In the Innovation Barometer, we did not explicitly ask whether innovations carried 
out in collaboration with a private company were part of – or led to – a procurement. 
However, other Barometer data clearly suggest that it was: 95 per cent of innovations carried 
out in collaboration with a private company were funded by a specific budget, either the 
workplace’s own and/or external pools and funds. Therefore, we can reasonably assume that 
part of that funding has just gone to procurement as part of the collaboration. In contrast, 
48% of purely internal public innovations are created without specific funding. 

As set out in the introduction, we work according to the international definitions of public 
(and private) innovation. This means that adapted versions of others’ solutions and actual 
copies also count. So it does when we look at the sample of public innovations that is 
innovative public procurement. It may sound a bit paradoxical, but to look at it this way is to 
focus on the overall potential value creation of the brand new innovations. And this is only 
created if many others actively choose to re-use the solution. Scale and reuse are two sides  
of the same coin.

Of course, it is an innovative purchase if a care home experiences a problem for the elderly for 
which there is no solution today. And where a public-private partnership is then established  
to understand the problem and solve it by developing, implementing and delivering a new 
solution using sensor technology. 

But it is also an innovative procurement if the care home purchases a known sensor techno-
logy and implements it in a way that improves the quality of life of the people with dementia 
and the working environment of the staff compared to the care home’s own past practices. 
And if the full value of the innovation is to be realised, this may also be an opportunity for 
collaboration on the procurement at more stages than just the delivery of the finished 
product.

We have already established that in only one in three cases is innovation collaboration about 
product innovation. Companies are more often suppliers in processes that renew organisa-
tional relationships, communication and service. However, in understanding the role of firms, 
it is also interesting to know when and in which parts of the innovation process firms are in 
demand. Popularly, is the whole package bought or typically just a particular part?

To understand collaboration more deeply, the Innovation Barometer questionnaire asked  
to four broad, chronological phases, knowing that actual innovation processes are rarely  
linear and may contain several sub-processes. Figure 8 provides an overview of when in  
the innovation process there has been collaboration with private companies.
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Two important observations are that collaboration can take place at any stage of the innova-
tion process and that collaboration often involves more than one sub-process. In four out  
of ten cases, companies are already involved from the development of the problem under-
standing, and about as often the collaboration (also) concerns the delivery of a finished 
product. However, the most frequent type of collaboration is implementation collaboration 
(55%) and especially collaboration on development or adaptation (75 percent). Relative to 
other types of partners, such as other public sector organisations and citizens, companies  
are also more likely to be involved in development cooperation, and adaptation phase.

The “development or adaptation of a solution” phase covers a number of different activities 
that form part of an innovation process. This phase covers both situations where innovation 
involves the use of already known solutions – which however need to be adapted to the 
specific needs or situation – as well as those innovations where a (completely) new solution  
is developed.  

Figure 8. Business cooperation takes place in several phases  
of innovation work

Understanding the 
problem

Developing or 
adapting a solution

Implementation Delivery of products, 
services or concepts 
already developed

41 % 75 % 55 % 44 %

Figure 8: The figure shows the stages of collaboration with private companies on public innovation. The figure is based 
on the question: ”In which phases of innovation work were your collaborator(s) involved?” and workplaces have 
answered for each of the collaborators they have previously indicated. The figure covers only collaborations with 
private companies. The percentages in the figure add up to more than 100% because workplaces had the possibility  
to select more than one answer option. The figure does not show the 3% who answered ”Other type of cooperation” 
or the 2% who answered ”Don’t know” to the question. Data are weighted to represent the public sector as a whole. 
n=417.

As the figure shows, 44 percent of collaborations involve the delivery of a finished product  
or service. In the vast majority of cases, collaboration has, not surprisingly, also taken place in 
one or more previous phases. For example, a hospital may want to use robotics as part of the 
delivery of food to patients. In this case, it may be appropriate both to purchase the robotic 
technology itself and to collaborate with the supplier on adaptation and implementation.  
In some cases, however, different companies may be collaborated with at different stages.
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Only 8% of collaborations involve the delivery of a finished product or concept only (not 
shown in Figure 8). As mentioned several times, the delivery of a finished product may well be 
innovation, as long as it creates value in a new or significantly changed way compared to (yet) 
a public workplace’s previous practices. But in far most cases, the collaboration is deeper.

Several paths in preparing a public innovative procurement
Embarking on an innovative procurement requires both different preparatory work and a 
greater focus on getting it right than traditional procurement. Innovative procurement is 
characterised by one or more elements related to the procurement that are new compared  
to the buyer’s previous practice.

The figure below outlines different processes in which innovative procurement can be 
pioneered. The processes are suited to different situations, depending on the scope for 
innovation required and the context in which the procurement takes place. The innovation 
space is a measure of how many and how far-reaching the solutions to meet the need  
can be. It also reflects how extensive a development process the new solution or approach  
is expected to require. The further the right solution is from what is known today, the larger 
the innovation space is likely to be needed. 

Figure 9. Four pathways to innovative procurement

Classic supply: when we need 
to buy a solution we know

4 VEJE TIL INNOVATIVE OFFENTLIGE INDKØB

Tendering with market dialogue: When we need the 
latest solution the market can offer

Innovation competitions and procurement-free OPI: when we need the 
market to develop a new solution for our needs 

Public scaling: when we want to stimulate the market to invest more in developing a new solution for us 
than our own tender alone makes profitable

Innovation space

Procure-
ment / 
tendering 
procedure

The figure focuses on the process that precedes the actual procurement or tendering 
procedure. Here it is important to distinguish between process and procedure. The actual 
tendering of a task (the tender procedure) is regulated by the Public Procurement Act, and 
results in the conclusion of a contract or agreement. However, in the case of innovative 
procurement, it is important to consider the process that precedes the tender procedure.
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As the figure illustrates, the process depends on how close the market is to offering a solution 
that can meet the needs identified. The choice of the most appropriate process depends on 
how much innovation space needs to be established prior to a procurement or tendering 
procedure. The four types of process are described in more detail below.

Classic procurement: Classic procurement is characterised by a relatively limited dialogue 
with the market, i.e. without significant market dialogue or similar prior to the procurement 
procedure itself. There may be a consultation on draft (parts of) the tender documents, and 
there may be a pre-notification. Such a process does not exclude innovation as part of the 
process, especially if the requirements specification opens up several different ways of 
offering the requested solution. This may be done, for example, by formulating some of  
the requirements as functional requirements. However, the process is most appropriate in 
situations where the contracting authority knows exactly what to procure. The advantage of 
the process is that it can be completed in a relatively short time and in most situations it will 
require fewer resources than the other processes.

Tendering with market dialogue: In situations where the contracting authority is not entirely 
sure what the market can offer, it is a good idea to spend a little more effort on a market 
dialogue prior to the tender procedure itself. It can also be in situations where you want to  
get the market’s input on how to design the most appropriate competition to ensure that you 
choose the supplier that best meets your needs. For example, if you want to set new types  
of delivery requirements, use a new award model or other. There is a broad framework for 
conducting market dialogue, as long as it is ensured that the information shared in the market 
dialogue does not put some bidders in a better position than others when the tender itself is 
to be carried out. Market dialogues can take the form of meetings, conferences, consultations, 
etc. Read more about the framework for market dialogue in the Competition and Consumer 
Authority’s publication “Dialogue before and during the procurement process”.

Innovation competitions and open tender OPI: If the market does not immediately appear 
to have a solution that meets the need, a process can be organised in which a public authority 
facilitates the development or adaptation of a solution. For example, a design contest could 
be organised, giving participating companies a broad framework to design a solution. In the 
case of research and development, it may be possible to establish a genuine development 
partnership between a public and a private party without a prior call for tenders. This could 
take the form of a no-bid OPI or pre-commercial procurement. A no-bid IPO is an agreement 
with a private party to carry out a development process without a prior call for tenders.  
The developed solution may then be put out to tender. Pre-commercial procurement involves 
a phased, competitive development process, which ends when a solution has been developed 
that can be put into production and marketed to a wider market. In most cases, this will be  
a relatively resource-intensive process for both the public party and the private companies 
involved. For companies, the possibility of dedicating resources to a collaboration will 
naturally require a trade-off between the sales and revenue opportunities that the collabora-
tion will bring.

https://www.kfst.dk/vejledninger/kfst/dansk/2018/20180123-dialog-for-og-under-udbudsprocessen/
http://udbudsfrit OPI
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Scaling innovative public procurement: the scaling model focuses on initially on exploring 
opportunities to bring together multiple public purchasers to drive market development.  
By bringing together several procurers with a common need to be met, it becomes more 
attractive for private companies to spend resources to develop new solutions. From the 
outset, there is the prospect of a larger market if a successful solution and the common 
denominator of customer needs is sought early on. At the same time, it means that the 
developed solution is likely to be deployed (faster) in more places than if the process was not 
coordinated. One reason for this is that the public procurement organisations involved have  
in practice already completed the initial stages of the decision-making process that precedes 
the demand for a new solution. The actual process of the scaling model is described in more 
detail in the next chapter.

In addition to all four processes, a tendering procedure will normally have to be carried  
out prior to the actual procurement. The tendering procedure is thus an intermediate step 
between the search process and the actual procurement. Exceptions are where the procure-
ment has a value or nature that exempts it from the tendering obligation. This is the case,  
for example, if the procurement is for research and development or if the value is below the 
relevant threshold. Read more about which purchases are exempt from tendering in Chapter 
4 of the Competition and Consumer Authority’s guide to the Public Procurement Act.

There are several different procurement procedures. Some of them you can always choose  
to use. This applies to open and restricted tendering. Others – the more flexible forms – are 
only available in certain situations, including if the procurement requires the solution to be 
developed or adapted. Below is an indication of how the different forms of procurement differ 
in terms of the scope for dialogue and innovation in the procedure itself. The procedures are 
described in more detail in the Competition and Consumer Authority’s Guide to the Public 
Procurement Act. 

The innovation space is an expression of how 
many and how far-reaching the solutions to meet 
the need can be. It also reflects how extensive a 
development cycle the new solution or approach  
is expected to require. The longer the right solution 
is from what is known today, the larger the  
innovation space is likely to be. 

https://www.kfst.dk/vejledninger/kfst/dansk/2016/20160129-udbudsloven-vejledning-om-udbudsreglerne/
https://www.kfst.dk/vejledninger/kfst/dansk/2016/20160129-udbudsloven-vejledning-om-udbudsreglerne/
https://www.kfst.dk/vejledninger/kfst/dansk/2016/20160129-udbudsloven-vejledning-om-udbudsreglerne/
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Box 1. Opportunities for dialogue and development depend on choice of tende-
ring procedure

Tender procedure Number bidders

Access to dialogue 
on requirements 
and needs  
(can the tender 
specifications  
be adjusted?)

Access to dialogue 
on solution 
(can the offer  
be adjusted?)

Development  
and adaptation  
of solution 

Open tender

Limited supply

Competitive dialogue

Innovation 
Partnership

Negotiated tenders

Unlimited No No Only for functional 
requirements* 
and/or award 
criteria other than 
lowest price

Limited, 
but at least 5

No No Only for functional 
requirements* 
and/or award 
criteria other than 
lowest price

3-5 Only on a very 
limited scale

Yes Yes, but mainly 
customisation of 
solution within 
defined needs**

3-5 Yes, but not of 
basic elements

Yes Yes, but mainly 
in the form of  
adaptations**

Limited, 
but at least 3

Yes Yes Yes, partnership 
contract regulates 
both development 
and possible 
procurement

* Functional requirements: requirements that address the function, i.e. describe the tasks to be performed, but refrain 
from from specifying how it should be done. 
** Dialogue on the solution within a clearly defined framework and within a predefined timeframe. Therefore, there  
will be no time and opportunity to design and test completely new solutions. 

Box 1 shows that the scope for dialogue on needs and solutions depends on the choice of 
procurement procedure. In principle, all tendering procedures (Box 1) can be combined with 
any of the four preceding processes (Figure 9). However, in practice it is obviously important  
to the innovation space created by the pre-procurement or tendering process itself and the 
innovation space created by the tendering procedure itself.

For example, if a cross-public scaling process has already resulted in a letter of intent on to 
emphasise a new type of enhanced sustainability requirement, formulated through dialogue 
with the market, it is not clear that the subsequent tendering itself needs to include a lot of 
dialogue and negotiation. In this case, the tender can be conducted as an open or restricted 
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tender. However, if it is optimal to carry out the adaptation or development of the solution with 
input from both the purchaser and the supplier, it should be considered whether this requires, 
for example, a combination of either a form of innovation competition or a scaling-up process 
combined with a more flexible tendering procedure – e.g. an innovation partnership.

Box 2. Guides and tools for innovative procurement
If you are a public purchaser facing the challenge of innovative procurement, or if you 
are an innovator facing the challenge of procurement, these guides and tutorials will 
help you:
OPI Guide: OPIguide.dk contains a wide range of tools, articles and cases targeted at 
companies, public organisations and knowledge institutions that are about to start 
– or are already in – a process of Public-Private Innovation Cooperation. OPIguide is 
run by Welfare Tech
Guidance on the flexible forms of procurement: The Competition and Consumer 
Authority’s guidance on the Public Procurement Act also provides guidance on 
conducting tenders under the various procurement procedures, including negotiated 
procedures, competitive dialogue and innovation partnerships.
Process model for innovation partnerships: The Danish Business Authority has 
developed a process model that guides the public and private party through five 
phases of a successful innovation partnership: start-up, market dialogue, tendering, 
innovation process and procurement. 
Process model for cross-public scaling of innovative public procurement: Process that 
creates scale by matching several public purchasers with converging needs on joint 
market dialogue and requirements formulation prior to the participants’ own separate 
tenders. It mobilises more innovation from the market, enabling more difficult 
requirements, e.g. for sustainability, to be met. The model was developed by the 
Centre for Public Innovation (COI), inspired by the Norwegian Supplier Development 
Programme (LUP). 
The OPI train: a tool to guide through the phases of different types of processes for 
innovative procurement and public-private innovation collaboration. Along the way, 
you will learn about typical activities, pitfalls and points to watch out for. The tool  
The tool was developed for the Health and Care Administration of the Municipality of 
Copenhagen.
Toolkit for PCP and PPI: The toolkit contains tools for pre-commercial procurement 
(PCP) and innovative public procurement (PPI). The toolkit contains three modules and 
targets both the formulation of policy and strategy and the implementation of the 
procurement itself. The toolkit has been developed by EAFIB, which is funded by the 
European Commission.
Handbook on Open Public Procurement: The Handbook has been produced by the 
Gate 21 partnership and recommends a model for Open Public Procurement and 
provides a practical approach to setting up and launching an OPI project. The hand-
book dates from 2012, i.e. before the current procurement law, but is still relevant and 
in use as it focuses in particular on increasing the innovation space prior to the launch 
of a procurement procedure.

The COI Procurement List provides an overview of public actors working to promote or imple-
ment innovative public procurement.

https://www.welfaretech.dk/opiguide
https://www.kfst.dk/faq/udbud/nyt-udbud/fase-1/hvad-er-innovationspartnerskab/
https://bedreudbud.dk/sites/bedreudbud.dk/files/media/documents/cases_files/opi_procesmodel.pdf
https://www.coi.dk/media/53439/cois-procesguide-til-tvaeroffentlig-skalering.pdf
http://www.innoba.dk/wp-content/uploads/2019/03/OPI-Pixi-Toget.pdf
https://eafip.eu/toolkit/
https://www.gate21.dk/wp-content/uploads/2021/02/web_opihaendbogen.pdf
https://www.coi.dk/indkobslisten
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Greater potential for innovative  
public procurement  

Major societal challenges require us to collaborate and draw widely on capacities and 
competences from both the public and private sectors. We need to think in new ways, 
whether it is about climate challenges or delivering welfare to an ever-growing and ageing 
population. Innovation power exists in all sectors, but public demand can act as a catalyst for 
innovation in both commercially driven firms and research environments. Moreover, public 
organisations often provide the environment and context in which new solutions must 
operate or be developed. 

Good innovation procurement processes are therefore important. Successful innovation 
procurement opens the door to better quality and more efficient solutions, ensuring environ-
mental and social benefits, better cost-effectiveness and new business opportunities for 
companies.

There is a broad consensus that Denmark has the potential to increase the innovation impact 
of of the approximately DKK 380 billion that the public sector buys every year. The many 
billions can help drive innovation in the crucial work of tackling the climate crisis and the dem-
ocratic challenge, to name just a few of the major societal challenges. Innovative procurement 
– and therefore public-private collaboration – is one way forward. 

The government’s strategy for green public procurement, for example, calls for more scope 
for green innovation and rethinking in public procurement, and think-tank Concito, the Gate 
21 partnership and CLEAN (Denmark’s environmental cluster), among others, similarly 
highlight the opportunities for promoting green innovation through public procurement.  
In his advice on innovation in public-private partnerships (see box 1), CEO Poul Erik Lauridsen 
of Gate 21 recommends focusing on scaling up innovation projects for the benefit of climate, 
environment and business.

The prospects of increased innovative public procurement have been highlighted in many 
contexts. A report on Innovation-enhancing public procurement in the health sector 
prepared by IRIS-group for the Ministry of Business and Industry in 2019 reviews the literature 
in this area and shows that innovative procurement can bring benefits to both the public  
and private parties. It can thus result in improved quality and service to citizens and create  
a better and more efficient use of resources in the public sector. 

At the same time, innovative public procurement can strengthen the business and growth 
opportunities. 

https://fm.dk/media/18268/groenne-indkoeb-for-en-groen-fremtid-strategi-for-groenne-offentlige-indkoeb_web.pdf
https://irisgroup.dk/wp-content/uploads/2019/02/Kortl%C3%A6gning-og-erfaringsopsamling-af-IOI-i-sundhedssektoren.pdf
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THREE TIPS

And a desire for public-private innovation collaboration
Poul Erik Lauridsen, CEO, Gate 21.

1. In the circular transition, public enterprises have a unique opportunity to open  
up their own operations and consumption to innovation projects. New solutions 
here can be used elsewhere in society and scaled up to benefit the climate,  
the environment and business.

2. The most important task for politicians and public managers is to take calculated 
risks in selected innovation projects. Uncertainty about the operational conse-
quences of new workflows and solutions is often a major barrier to the imple-
mentation of new solutions. Therefore, managerial support in the change process  
is important.

3. Use the Gate 21 partnership actively. We are here to develop and drive testing  
and demonstrations of innovative sustainable solutions across public and private 
collaborations.

If I could have one wish fulfilled when it comes to innovation in public-private 
partnerships, it would be that the country’s municipalities and regions annually 
allocate at least one tender additional resources to sustainable procurement, ensuring 
circular public consumption through innovative tender models, and that we achieve  
a real breakthrough in green public procurement by 2025

According to the European Commission, around 17% of public procurement should be 
dedicated to innovative procurement. This will ensure that the public sector acts sufficiently 
as an early adopter, i.e. that the public sector demands new solutions quickly and thus help  
to lead the way for the rest of the market. 

A 2018 inventory shows that EU/EEA countries spend on average 9% of total public procure-
ment on procuring innovative solutions. There is thus significant untapped potential. 
According to the inventory, Denmark spends 10 percent, slightly more than the average 
among the countries surveyed, but still far from the optimal 17 percent. Finland is the  
country in the analysis that is closest to the target, using 12 per cent. 
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Figure 10. Innovative public procurement as a share of total public 
consumption (excluding defence)  

DenmarkFinlandEU/EEA
(weighted average)

Optimal level
according to

European Commission

17 %

9 %

12 %
10 %

Source: European Commission (2021), The strategic use of public procurement for innovation in the digital economy.  
Note: In addition to EU Member States (which in 2018 also included the UK), Norway and Switzerland are included  
in the survey. Figures are based on the value of tenders (above and below the threshold) that can be characterised as 
innovative, compared to the value of all public procurement/tenders. The inventory was carried out using a machine 
learning tool (IDOL).

The European Commission has focused on supporting innovation in cooperation with private 
companies in situations where cooperation involves procurement. The current rules allow 
more flexible forms of procurement, including innovation partnerships, than in the past. 
Innovation partnerships can be seen as an attempt by the Commission to address one of  
the key dilemmas in the interaction between development and innovation in the It is difficult 
for a public actor to engage a private partner in a development collaboration if the outcome 
of the collaboration is unlikely to lead to sales and revenues for the private partner in the long 
term. 

As Diana Arsovic Nielsen, Director of the Danish Life Science Cluster, points out in her three 
good advice on the next page, there is a need to make an early plan for sales etc. already 
when preparing and planning a tender.

However, even though there is a tender procedure that allows both development and 
procurement to be agreed in one procedure, it is by no means simple. Among other things, 
this is because it is difficult to go from a successful single project to scale. Even large procure-
ment organisations can find themselves too small to stimulate market development. 



34 Innovation Barometer

THREE TIPS

And a desire for public-private innovation collaboration
Diana Arsovic Nielsen, Director, Danish Life Science Cluster, Denmark’s national health 
cluster

1. Shared ambition and clear framework: 
There must be agreement on the goal for users. There are often many bottom lines 
at play that can pull in different directions, e.g. quality, economy and time. Also,  
the different language used in the public and private sectors can create unequal 
understanding, emphasis and expectation. For example, the timeframe is often 
business critical for the enterprise, while it may well have elasticity to ensure better 
implementation process for the public party

2. Put in place the best skills and form the strong OPI team: 
The right professionals and decision-makers need to be in place on both sides  
of the table, and a facilitator or organisation may be needed – e.g. a cluster with 
experience of leading and delivering with OPI

3. Mandate for implementation: 
Today, public-private innovation is often created in projects in the country’s regions 
and municipalities, and therefore by definition has a limited lifespan and economy. 
From the outset, therefore, lay down a plan for subsequent implementation, 
including clarification of the possibility of marketing in connection with tendering, 
commercialisation and implementation organisation.

If I could have one wish when it comes to innovation in public-private partnerships, 
it would be that there are more innovations being bought, implemented and scaled. 
This will only succeed if a political framework is created, so that the public sector  
has an incentive to be a risk-taking co-developer and purchaser of the new Danish- 
developed solutions. Then companies can succeed in scaling up, and the public sector 
can offer world-class welfare.

The time perspective can have a crucial impact on the untapped potential of innovative public 
procurement. If innovation is predominantly driven by individual actors who see a need and 
find their way to a solution through their own process, companies in the market may not be 
willing to invest sufficient resources in development. 

However, if a plurality of public sector organisations manage to coordinate their dialogue  
with the market and jointly define the need early on, scale is established from the start. 

Matchmaking by public purchasers serves the purpose of making a wider group of purchasers 
aware of the potential of an alternative to current practices. 
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COI’s process model for intergovernmental 
scaling innovative procurement

One way to increase innovation and scale in innovative procurement is through facilitated 
inter-governmental joint processes, where several public actors come together in dialogue 
and development with each other and the market before a procurement is made. In such a 
broader public-private dialogue process, concrete clarification of public needs that are shared 
by several procurers can be achieved, and scale is therefore likely to be feasible. The increased 
confidence in a future market increases suppliers’ opportunities and interest, and the 
innovation space grows. 

The following model “Process Model for Intergovernmental Scaling of Innovative Procure-
ment” is COI’s take on how to create agile development from single projects to new markets. 
Through a collaborative process of six key steps to be taken before an agreement on a 
concrete procurement is reached, the volume is achieved from the outset that enables more 
radical new solutions to find their way. An important point is that, after the scaling process, 
participating public purchasers do not have to buy at the same time. One purchaser can 
launch the first procurement process with the backing of the commitment of the other public 
purchasers to make similar demands on their future purchases.

The process is – as the model shows – concerned with two key factors in particular: volume 
among buyers and sharpened needs clarification. It prides itself on bringing stakeholders 
together and creating synergy and development from the very first shared curiosity all  
the way to a unified statement of intent. Needs clarification, where time and expertise are 
dedicated to ownership, mapping and description, means that processes are based on real 
needs and potentials. Not, for example, in a glorification of selected, interesting technologies 
per se, which are not necessarily the optimal solution to the real problem. 

It is the sub-processes in particular – matchmaking between public purchasers, supplier 
conferences and memoranda of understanding – that create scale. Working together earlier, 
there is also likely to be greater innovation in the solutions that are developed. The model is  
a framework for needs-driven scaling of innovative public procurement. The ‘price’ of scaling 
is that more public actors need to engage earlier, including those who are not directly facing a 
procurement. Therefore, resources need to be invested in facilitating the process. In addition, 
more time needs to be spent prior to procurement than in traditional tendering. Therefore, 
the model should not be used in all cases. It is relevant when the need for innovation is 
significant and when many workplaces across the public sector have or will have similar 
needs.
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Figure 11. Process model for cross-public scaling of innovative public procurement
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A public purchaser experiences a need for which there is no known solution on 
the market. The buyer is curious to solve the ‘problem’ by purchasing a solution 
to be developed.

Reaching out to others who experience similar needs to enable a matchmaking 
where several buyers can create volume together in demand.

Together, the needs are explored, so that it becomes more concrete what 
dialogue with the market on

Through market dialogue, which may include a supplier conference, opportuni-
ties in the market of today and tomorrow are explored. For example, whether 
there are opportunities in emerging technologies or innovation in other 
contexts. 

With greater knowledge of what can be done or developed, a concrete 
description of needs is formulated as a basis for more public purchasers to set 
new, uniform requirements for solutions.

A memorandum of understanding is formulated and published by the public 
purchasers who participated in the needs assessment. The statement of intent 
is not legally binding, but clarifies that several purchasers will make the new 
requirements. It increases the size of the future market and allows suppliers to 
target their innovation.   

The public participants in the process will normally carry out their own 
separate tenders. See Figure 9 for the choice of tendering procedure.
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The process model for cross-public scaling of innovative public procurement is inspired by 
– and is a Danish adaptation of – a similar model from the Norwegian Leverandørudvikling-
sprogram (LUP). The model is thus based on more than 10 years of experience from Norway, 
where 104 innovative procurements have found their way as a result of joint processes 
facilitated by the LUP Secretariat. The results of the programme have delivered public savings, 
CO2 reductions, quality improvements and growth opportunities for businesses. These 
‘innovation lifts’ have ranged from health technology to zero emission construction sites.  
In some cases, buyers from more than 20 public sector organisations have participated in 
development and subsequent procurement.

Box 3. NATIONAL SUPPLIER DEVELOPMENT PROGRAMME (LUP)
• The Norwegian National Programme for Supplier Development (LUP) is an equal, 

national partnership involving the entire value chain: municipalities/regions, the 
state, the business sector, the research and innovation system.

• Since its inception in 2010, the programme has assisted municipal, state and private 
companies with market dialogue and process support and developed a method-
ology for innovative public procurement.

• The programme implements innovation levers through so-called joint processes, 
which are open dialogues with several private companies participating at the same 
time, before a public workplace tenders a task to be solved in a new way.

• LUP is owned by NHO (Næringslivets Hovedorganisasjon). KS (Kommunesektorens 
organisasjon), Digitaliseringsdirektoratet, Innovasjon Norge and Forskningsrådet. In 
addition, LUP has approximately 30 co-funding partners consisting of municipalities 
and government workplaces.

• According to LUP, three basic conditions have enabled the programme to achieve 
results:

1. The equal cooperation between business, the municipal sector and state actors 
has given the programme strong legitimacy.

2. The programme has been allowed to lead the way.

3. Everything has been based on concrete purchases that a state or municipal 
organisation had the budget to make anyway, but where the LUP, with its 
process support, has raised the volume and level of innovation.

• Read more about the LUP at innovativeanskaffelser.no.

https://innovativeanskaffelser.no/resultater/
http://innovativeanskaffelser.no
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Here’s how we’ve done it

The Innovation Barometer is conducted in collaboration with Statistics Denmark. The survey 
2,271 public sector workplaces, and the results are representative for the public sector.  
The responses were collected in January and February 2020 via a web-based questionnaire 
sent by email to the workplace’s top manager. Responses relate to any innovation activity  
in the years 2018-2019. Responding to the questionnaire was voluntary, and the response  
rate is 50 percent. You can find out more about the survey methodology at  
innovationsbarometer.coi.dk and at Statistics Denmark. 

The correlations and differences highlighted in the text are significant at a significance level  
of 0.05, unless otherwise stated.

The data for the Innovation Barometer were collected before COVID-19 hit Denmark and the 
world around us, and therefore do not reflect the changes that occurred in public workplaces 
during 2020. For example, virtually everyone (involuntarily) experimented with new ways of 
working during COVID-19, and in many places this led to a reflection on whether they could 
organise themselves differently or carry out their work in a different way in the future. 
Similarly, the pressure of time and seriousness has created a very sharp focus on the most 
important tasks and led to intense collaboration across sector boundaries that might other-
wise be perceived as barriers to innovation. Finally, the work has taken place in the political 
context that it is permissible and expected that mistakes will happen, but that it is better  
to do something quickly than to do nothing.

All in all, therefore, it is COI’s innovation professional assessment that the role of policy- 
making in public innovation has not been weakened under COVID-19, perhaps rather  
the opposite.

https://innovationsbarometer.coi.dk/
https://www.dst.dk/da/Statistik/dokumentation/statistikdokumentation/innovation-i-den-offentlige-sektor


Find more facts and figures  
on public innovation at  

innovationsbarometer.coi.dk

http://innovationsbarometer.coi.dk


The Innovation Barometer is the world’s first official statistic  
on innovation in the public sector. The statistics are produced by 
the Centre for Public Innovation in collaboration with Statistics 
Denmark and are representative of the entire public sector in 
Denmark. Three rounds of data have been collected; in 2015,  
in 2017 and most recently in January-February 2020. You can  
read more about the surveys at innovationsbarometer.coi.dk  
and at Statistics Denmark.

Public innovation is defined in the survey as a new or significantly 
changed way of improving workplace activities and performance. 

Inspired by the Danish survey, innovation barometers on the 
public sector have been produced in all the Nordic countries,  
and more are on the way. 

You can read more about the international surveys at  
innovationbarometer.org.
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