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The strategic use of innovation procurement in the digital economy

Finland
1. NATIONAL POLICY FRAMEWORK FOR INNOVATION PROCUREMENT
Governance and legal framework
In Finland the EU Procurement Directives (2014/23/EU, 2014/24/EU, 2014/25/EU) and the EU Defence Procurement
Directive (2009/81/EC) have been transposed in the national legal framework by three acts, namely (i) the Act on Public
Procurement and Concession Contracts (1397/2016), (ii) the Act on Procurement and Concession Contracts of Entities
Operating in the Water and Energy Supply, Transport and Postal Services Sector (1398/2016) and (iii) the Public Defence
and Security Procurement Act (1531/2011).
Finland is characterised by a harmonised and decentralised public procurement system. Competences in terms of public
procurement are split between two Ministries. The Ministry of Finance is responsible for guiding central government
procurement through the government procurement strategy, deciding on centralised joint purchasing, developing
procurement procedures and maintaining responsibility for the general terms and conditions of procurement. Conversely,
Ministry of Economic Affairs and Employment (MEAE) is responsible for the preparation of national procurement
legislation and amendments, advising economic operators and contracting authorities on how the law should be interpreted
and through its responsibilities for the Finnish innovation policy also for encouraging innovation procurement in the
country. As part of this responsibility, the MEAE works with the Association of Finnish Local and Regional
Authorities (FLRA) to operate the Public Procurement Advisory Unit (PPAU), an online and telephone help desk for
contracting authorities.
Oversight of public procurement is carried out by the Finnish Competition and Consumer Authority (FCCA), which
supervises compliance with legislation regarding public procurement, and the Finnish National Audit Office (NAO),
which controls public procurement procedures in terms of budget, accounting, and financial operations, and reports its
findings to the Parliament. The Market Court (MC) acts as a specific review body on public procurement in the first
instance while Hansel Oy, a publicly owned stock company, acts as a central purchasing body and is designed to increase
the Government’s savings by entering into framework agreements for procurement.
The Finnish Government programme 2015-2019 gave a strong boost to the development of innovation procurement
policy, which is now embedded in the strategic priorities of several policies. Moreover, the Ministry of Economic Affairs and
Employment launched an Action Plan on innovation procurement in 2017. In spring 2017 the Government decided
to establish a competence centre of excellence on sustainable and innovation procurement, which has been operational since
April 2018: the network based Competence Centre for Sustainable and Innovative Public Procurement
(KEINO) is today the main operative body in the support of procurers in the implementation of innovation procurement
policy.1
Business Finland (previously called Innovation Funding Agency Tekes)2 has a financing instrument for innovative public
procurement since 2009, and between 2013 and 2016 ran a Smart Procurement programme. 3 Other actors in the field are
VTT Technical Research Centre of Finland Ltd4, a technology and research organisation which has developed a
method to monitor and measure volume, trend and impact of innovation procurement, SYKE, the Finnish Environment
Institute, which is involved in measurement activities, and HAUS - the Finnish Institute of Public Management Ltd,
which is engaged in some capacity building activities such as ad hoc training for public procurers.

Innovation Procurement Policy Framework Benchmarking (2018)
In the benchmarking of national innovation procurement policy frameworks across Europe, Finland is at the 1st position of
the overall ranking with a total score of 66,6%. From the 30 countries analysed, Finland is among the strong performing
countries in implementing a mix of policy measures that are conducive for mainstreaming innovation procurement. It scores
on all ten indicators above the European average. Having implemented 66,6% of the policy measures to roll-out a
comprehensive policy framework for innovation procurement, there is however still a reinforcement of the policy framework
needed in Finland to reach its full 100% potential.

https://www.hankintakeino.fi/en and http://valtioneuvosto.fi/en/artikkeli/-/asset_publisher/1410877/osaamiskeskusvauhdittamaan-kestavia-ja-innovatiivisia-julkisia-hankintoja
2 https://www.businessfinland.fi/en/for-finnish-customers/home/
3 The programme aimed at creating smart demand and speeding up market creation by bringing innovative supply and demand together.
It included services such as financing, awareness raising, networking, sharing best practices. Between 2009 and 2016 it financed more
than 70 projects for a total of 11 million euro.
4 http://www.vttresearch.com/
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Strengths: Finland has recently put in place a
structured innovation procurement policy, action plan
and target for national government with clear allocation
of roles and objectives to scale up innovation
procurement. A default IPR allocation regime that
fosters innovation is anchored in the general terms and
conditions for government contracts.
Weaknesses: Absence of a target that applies to all
procurers in the country, lack of strategic recognition of
the strategic importance of innovation procurement still
by some sectors of public interest, structural monitoring
system is still being setup, capacity building and
assistance measures and use of value for money award
criteria still to be further mainstreamed.

Overall ranking
Finland
Total score: 66,6% – Strong performer
Rank: 1/30
European average: 26,6%

Overview per indicator
Indicator 1 – Official definition
Total score

56%

European Average
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The Finnish legal framework provides an official legal definition for R&D procurement but only applicable to the defence
sector. “Innovation procurement”, Pre-commercial procurement (PCP) and “Public Procurement of Innovative solutions”
(PPI) are defined in the report “Public procurement of innovation – definition, opportunities and measurement” published
by the Prime Minister´s Office in December 2017. Therefore, the total score of this indicator is 56%.
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The Act on Public Procurement and Concession Contracts (1397/2016) introduces the definition of “innovation” in the
section 4(1) p.20 “the implementation of a new or significantly improved product, service or process, including
production, building or construction processes, a new marketing method, or a new organisational method in business
practices, workplace organisation or external”. This definition is in line with the EU public procurement directives'
definition.
In addition, the Prime Minister´s Office report from December 2017, defines innovation procurement as “the
acquisition of a new or significantly improved product or service that improves public service productivity, quality,
sustainability and/or effectiveness. This definition is not fully in line with the EU official definition (as it does not cover
purchases by all first 20% early adopters), but is applicable to all public procurers in the Country. The total score for this
sub-indicator is 50%.
The Law on Public Defence and security procurement (29.12.2011/1531) provides a definition of Research and
Development. In particular, the Chapter 1, sect. 3 (16), defines R&D as: “all activities consisting of basic research, applied
research and experimental development, which may also include equipment for the introduction of a new concept or a
new technology in a relevant or typical environment”. This definition is fully in line with the EU official definition but is
applicable only to defence and security procurement. Therefore, the total score for this indicator 90%.
The Finnish Act on Public Procurement and Concession Contracts identifies in Section 9(1) p. 13, R&D as “activities that
have the CPV codes for fundamental research, applied research and industrial development”. This article also transposes
the exclusion for R&D services, which forms the legal basis for implementing in PCP, namely: “the law only applies to R&D
services procurements following the cumulative conditions of "(a) products belong exclusively to the contracting authority
for its own use at pursuing its activity; and (b) the service is wholly remunerated by the contracting authority”. Therefore,
even without PCP definition, there is a legal basis which is applicable to all public procurers in the country, resulting in a
total score for this indicator of 35%.
Although there is no official definition for Public Procurement of Innovative solutions (PPI) in Finland, the Public
procurement and concession contract act. 1397/2016 provides the legal basis for its implementation (Section 108, p. 2)
which states: “In addition to the provisions of subsection 1, the contracting entity in a procurement of social and health
services shall consider factors related to the quality, continuity, accessibility, affordability, availability and
comprehensiveness of the services, to the special needs of various user groups, to user participation and increased
empowerment, and to innovation”. A non-legal definition is also provided by the Prime Minister´s Office report from
December 2017 which defines PPI as the “Purchase of a new product or new solution that was not previously on the
market”. This definition is applicable to all public procurers in the Country but is not in line with the EU official definition
(as it does not cover purchases by all first 20% early adopters). Therefore, the total score of this sub-indicator is 50%.

Indicator 2 – Horizontal policies
Total score

71%

European Average

36%

Regional/urban policy
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In Finland, innovation procurement is included in several horizontal policies, namely regional, economic, public
procurement, innovation and R&D, for a total score of 71% for this indicator.
The introduction of innovation procurement in horizontal policies’ strategies is mainly due to the Finnish Government
Programme 2015-20195 (“Finland, a land of solutions – Strategic programme of Prime Minister Juha Sipilä’s
Government, 29 May 2015”). By setting a spending target for innovation procurement (cfr. Indicator "Target"), the
Programme dramatically increased attention in the field of innovation procurement, leading to the adoption of a specific
Action plan and the foundation of the KEINO competence centre (cf. Indicators "Action plan" and "Capacity building and
assistance measures"). As a consequence, specific policy programmes recognise today the role of innovation procurement:
the national public procurement policy defined by the ministry of economic affairs and employment supports the
implementation of the national 5% innovation procurement target (e.g. it has foreseen a default regime to leave IPR
ownership with suppliers in public procurements in the national Finnish public procurement guidelines)6, the national
economic and financial policy foresees specific budgets for implementing actions to promote innovation procurement 7, the
national R&D and innovation strategy already encourages innovation procurement since 20088.

http://valtioneuvosto.fi/en/implementation-of-the-government-programme
https://tem.fi/en/innovation-policy
7 https://vm.fi/en/article/-/asset_publisher/xx
8 http://ec.europa.eu/invest-in-research/pdf/download_en/finland_national_innovation_strategy.pdf
5
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Under the regional policy, the deployment of innovation public procurement is one of the key actions to be executed within
the “National Priorities for Regional Development 2016-2019”.9 In addition, innovation procurement is often used
in the context of the so-called “growth agreements” between the State and major cities. Growth agreements define key
actions for long-standing development of cities and urban regions. In this context, innovation procurement is often used as
a method to channel investments and procurement budget of cities to support the development of new services and products
and create reference areas for companies.10

Indicator 3 – ICT policies
Total score

100%

European Average

47%

The Handi program, the “Digitalisation of state procurement” program by the Ministry of Finance in Finland, has as one
of the goals to enable more innovations in the field of public procurement 11. The program contains for example an obligation
for the state contracting authorities to publish the procurement plans well in time before the actual procurement notice to
allow the economic operators more time to innovate.
“Digital Finland Framework” (2018) indirectly refers to public procurement as a demand-side tool able to support the
strategic priority of investing in innovative digital technologies.12 Emphasis on using a demand-driven mode is put especially
in the area of digital platforms for deploying and further developing new enabling technologies and applications, including
those based on artificial intelligence IoT, 5G and cyber security. "Digital platforms are an outstanding means to deploy
and further develop new enabling technologies and applications, including those based on artificial intelligence IoT, 5G
and cyber security. Platforms should primarily be developed industry-lead, but there are many domains and purposes
where public sector driven or mixed public-private mode is most appropriate” (public procurement is then shown in a
picture as a possible resource that can be used). There is however no direct reference to specific actions on innovation
procurement that are planned in the digital sector. Because of this indirect reference to innovation procurement, the total
score for this indicator is 50%.

Indicator 4 – Sectorial policies
Total score

50%

European Average

14%
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Public order, safety, security and defence…
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Finland includes innovation procurement in five sectorial policies. The total score of this indicator is 50%.
In Finland, innovation procurement is among the strategic objectives set out in the Government Programme 20152019 (cf. Indicator "Horizontal policies"). This clear political commitment has boosted the spread of innovation
procurement in horizontal and sectorial policies. Evidence, for instance, is available in the following sectors:




Under the healthcare policy, the “Health Sector Growth Strategy for R&D - Roadmap 2016-2018”
encourages the introduction of innovative solutions when renewing health technology and pharmaceutical
regulation as well as in the strategies of health sector institutions (Action n. 8). Furthermore, it explicitly supports
innovation procurement.13
The Intelligent Transport Strategy14, provides the introduction of a pre-commercial procurement (PCP) in
order to link together the needs of society and the innovation potential of businesses. It will be possible to use PCPs
to promote the use of new solutions and to solve development needs in society by exploiting the innovation
potential of businesses and simultaneously creating an incentive system to encourage commercialization.

https://tem.fi/documents/1410877/2817500/NATIONAL%20PRIORITIES%20OF%20REGIONAL%20DEVELOPMENT%202016
2019/56d577b2-af13-47d0-8bcc-a1dd563d3f97
10 http://tem.fi/en/practical-measures-for-promoting-innovative-public-procurement
11 https://www.handi.fi/?lang=en
12 https://www.businessfinland.fi/contentassets/47485067fefa4d838f7bc81d8ac90cd4/digital-finland-framework-report-feb-2018.pdf
13 http://tem.fi/en/health-sector
14 https://julkaisut.valtioneuvosto.fi/bitstream/handle/10024/77970/Intelligence_in_Transport_and_Wisdom_in_Mobility_
Finlands_Second_Generation_Intelligent_Strategy_for_Transport.pdf?sequence=1&isAllowed=y
9

5

Country Report



The strategic use of innovation procurement in the digital economy

The government strategy to promote cleantech also endorses innovation procurement. Already in 2013,
the Finnish Government passed a resolution on the promotion of cleantech solutions (sustainable solutions in
environment and energy) through public sector procurement15. This strategy includes targets for governments
organisations to purchase electricity from renewable sources, targets to purchase vehicles with low emission rates,
targets for the construction sector, energy use and transport and waste management to use lower amounts of
materials and new products and solutions that generate less harmful environmental impacts.

Indicator 5 – Action plan
Total score

81%

European Average

8%

Measures to pool demand
Definition of decision-making structures
Definitions of actors
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Clear timeline
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Dedicated resources
Commit to concrete actions
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In December 2017 Finland has adopted a dedicated Action Plan on innovation procurement, which is was initiated
by the Ministry of Economic Affairs and Employment.16 The overall purpose of the action plan is to promote a more strategic
approach to innovation procurement at the Government level and enhance management and preparation of procurements
in administrative branches. The action plan covers all types of innovation procurement, is applicable across the country and
to all public procurers in all sectors and administrative levels and aims at mainstreaming innovation at a large scale.
Therefore, the score of the sub-indicator “coverage” is 100%.
The action plan defines concrete actions. The Action Plan contains 14 different measures divided in four main categories:
management, information sharing, skills development, and concrete tools (e.g. risk management tools). The action plan
also defines concrete responsible actors for each action to be implemented. For each of the 14 measures, tasks are divided
among the responsible actors which range from the competence centre KEINO to all ministries in the central government,
the central purchasing body HANSEL, the funding entities Sitra and Business Finland, the training entity HAUS etc. The
score for sub-indicators "definition of concrete actors" and "definition of actors" is therefore 100%.
The action plan defines for each action concrete expected results. For example, according to the Action Plan, innovation
procurement should be included in the performance management (KPIs) of each public sector organisation to ensure a
systematic approach. Furthermore, public organisations should assign a person in charge of achieving the objectives on
innovation procurements (so called "change agents") and provide training activities tailored to innovation procurement. As
these expected results are not implemented yet to achieve wide scale impact across all procurers in the whole country, the
score for sub-indicator "expected results" is 75%.
The action plan defines a clear timeline to implement all the objectives in two phases.
The specific objectives of the Action Plan are:




Promoting a more strategic approach to innovation procurement;
Promoting a better management and preparation of procurements in administrative branches;
Creating a systematic development process for cooperation across central government sectors and administrative
branches;

Support to the Government objective to raise the share of innovation procurement of all public procurement to 5%
(cf. Indicator "Target")17.
The second phase of the plan consists of defining supporting activities for each administrative branch. Support and
coaching, tailored to the needs of each administrative branch, will be provided to promote the implementation of the
measures. The second phase is already underway in the form of coaching meetings for each administrative branch. These
meetings continued until January 2019. As the timeline does not cover long term actions to sustain wide scale
implementation yet, the score for the sub-indicator timeline is therefore 75%. Finally, dedicated resources have been
allocated by the ministry of economics for the activities in the action plan to be implemented by the national Finnish
competence centre on innovation procurement KEINO however several of these activities are still in the start-up phase and
mainly targeted at central government procurers. It is not clear which resources are exactly committed by the other key

http://www.ym.fi/download/noname/%7B11E6CBCF-402F-4338-848A-A6F7676D0ADD%7D/58318
https://tem.fi/documents/1410877/2132296/IJH+Toimenpidesuunnitelma.pdf/3fe413eb-0fd5-4dc3-9797-74ce98694503 (in
Finnish). https://tem.fi/en/article/-/asset_publisher/innovatiivisten-julkisten-hankintojen-toimenpideohjelma-on-valmistunut (in
English)
17 http://valtioneuvosto.fi/documents/10184/1427398/Ratkaisujen+Suomi_EN_YHDISTETTY_netti.pdf/8d2e1a66-e24a-4073-8303ee3127fbfcac
15

16
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actors listed in the action plan to achieve their objectives in the action plan. Therefore, the score for the sub-indicator
"resources" is 50%.
The fact that innovation procurement is now addressed more strategically at the central government level has also led to
local initiatives. For example, the cities of Turku and Tampere have their own actions to promote innovation procurement. 18
As the action plan is still in the process of obtaining similar commitment from other procurers across all levels and sectors,
the score for the sub-indicator "commitment of key procurers" is currently 50%.
Finally, through the involvement of the national central purchasing body Hansel and the creation of purchasing groups the
action plan defines concrete measures to pool demand among public and private procurers across the whole country
and for all types of innovation procurement, however this is not implemented yet at a scale to mainstream innovation
procurement widely yet. Therefore, the score of this sub-indicator is 75%. As a result, the total score for this indicator is
81%.

Indicator 6 – Spending target
Total score

70%

European Average

11%

2015-201919

The Finnish Government programme
(“Finland, a land of solutions – Strategic programme of Prime
Minister Juha Sipilä’s Government, 29 May 2015”) includes a numerical target for innovation procurement (where
innovation procurement comprises only the purchase of solutions that were not on the market before), set at 5% of total
public procurement at national level. The Action Plan for innovation procurement (cf. Indicator "Action Plan") has been
formalised as a direct consequence of this government objective.
The target applies to all central government ministries, institutions and agencies across all policy sectors. It is also
embedded in the national government strategic projects for key growth opportunity sectors. However, as the vast majority
of public procurement in Finland takes place at sub-national level, it is a pity that the target is not applicable to regional or
local authorities or to the utility sector. It does not oblige local governments (i.e. municipalities) in any formal manner.
However, it is encouraging that some of the most advanced municipalities have set their own targets for innovation
procurement (particularly largest cities, e.g. Tampere). In addition, the Finnish Ministry of Transport committed to a 10%
innovation procurement spending target, which is higher than the national target.
The national target has been backed by a structured innovation procurement policy, which has foreseen practical support
and monitoring activities, as well as the development of tools to facilitate the implementation of innovation procurement.
The spending target has also been embedded in a number of government strategic projects with the aim to create an
innovation procurement market and support the strategic use of innovation procurement in the whole economy.
Unfortunately, these efforts are focused mainly on national level procurements that are covered by the target.
Finland does not have separate targets for innovation procurement, PPI, PCP and R&D procurement. Therefore, the total
score of this indicator is 70%.

Indicator 7 – Monitoring system
Total score

50%

European Average

13%

Evaluation
Measurement
0%
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Finland does not have a structured system to measure or evaluate the impacts of completed innovation procurement. The
country has conducted monitoring activities but only for a subset of innovation procurements and not widely across the
whole country (e.g. only for certain sectors or certain levels of government, only for some regions, only for specific PPI
programmes etc.). Therefore, total score of this indicator is 50%.
The Competence Centre for Sustainable and Innovative Public Procurement (KEINO) has the responsibility to
monitor innovation procurement, both in terms of its effectiveness and its efficiency.20 In the coming years it is expected to
develop a management-oriented monitoring and evaluation system as well as monitoring and evaluation tools. These
include the creation of follow-up indicators, indicators for achieving national targets and to assess and evaluate the
effectiveness and efficiency of the innovation procurement processes.
So far, monitoring activities have been carried out by the VTT Technical Research Centre of Finland Ltd21, a
technology and research organisation which works, among others, for public clients. For the Ministry of Economic
Affairs and Employment, the VTT Technical Research Centre of Finland Ltd together with Syke initiated a project,
under the PMO’s TEAS funding programme, aiming at improving knowledge base and at developing tools for monitoring
innovation procurement. In particular, they have been worked at the definition of PPI for purposes of monitoring, of
https://turkubusinessregion.com/en/services/growth-and-development/growth-from-municipal-customers/; http://projects.smart
tampere.fi/procurement; https://yritystampere.fi/en/open/experiments-and-innovative-procurement
19 http://valtioneuvosto.fi/en/implementation-of-the-government-programme
20 http://www.hankintakeino.fi/palvelumme/hankintojen-vaikuttavuus. KEINO is expected to set up the monitoring and evaluation
system in 2018.
21 http://www.vttresearch.com/
18
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estimating the potential of sectors and of defining the methodology to monitor and measure volume, trend and impact of
innovation procurement.22

Indicator 8 – Incentives
Total score

68%

European average

21%
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Today, the main actor financing innovation procurement is Business Finland23 (previously called
Innovaatiorahoituskeskus Tekes), a publicly funded organization for financing research, development and innovation at
national level, which grants funding for 40-50% of the project's total costs24. Business Finland finances all kinds of
innovation procurement (PCPs, PPIs, R&D procurement).
The Tekes Smart Procurement Programme25, run between 2013 and 2016, financed more than 70 innovation
procurement projects on a number of horizontal themes such as digitalisation, energy efficiency, transport, security, health
and environment, for a total of €11 million. The programme encouraged public buyers to use procurements to solve societal
problems, renew public services and improve market access for new products and services. The new funding now provided
via Business Finland is designed to mainstream innovation procurement further.
The incentives schemes are financed with national funds and do not rely on European structural and investments funds.
Therefore, the total score for this sub-indicator financial incentives is 86%
Finally, personal incentives to public procurers are also used. Non-personal incentives take the form of KPIs agreed
between the central government/ministries and procurers in the country, which set cost reduction and quality improvement
levels/targets for public procurements that are implemented by authorities at the national level or depending from the
national level (e.g. CO2 reduction). These KPIs seriously drive forward innovation procurement in the country, however
they are mostly used at the national and not systematically at the local and regional level. The total score of the sub-indicator
personal incentives is 50%. Therefore, the total score for the indicator incentives is 68%.

Indicator 9 – Capacity building and assistance measures
Total score

63%
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√
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√
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http://tem.fi/en/practical-measures-for-promoting-innovative-public-procurement
https://www.businessfinland.fi/en/for-finnish-customers/home/
24 https://www.businessfinland.fi/en/for-finnish-customers/services/funding/public-services/innovative-public-procurements/
25 https://www.oecd.org/governance/ethics/Vilen-Finland-Forum-Procurement-Innovation-2016.pdf
22
23
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Finland has recently launched a wide range of initiatives to promote innovation procurement in the Country. Many of these
activities are directly promoted in the Action Plan.
First of all, it has funded the national Competence Centre for Sustainable and Innovative Public Procurement
(KEINO)26, which started its operation in April 2018. KEINO is a network-based consortium, whose founding members,
responsible for the operation and co-development, are Motiva Ltd, the Association of Finnish Local and Regional
Authorities, VTT Technical Research Centre of Finland Ltd, The Finnish Funding Agency for Innovation – Business Finland,
the Finnish Environment Institute SYKE, Hansel Ltd, KL-Kuntahankinnat Ltd and the Finnish Innovation Fund Sitra. The
Ministry of Economic Affairs and Employment will grant funding for the centre’s founding and operations for three
years (€6 million).
With the objective of promoting innovation procurement and enhancing procurers’ know-how on green and innovation
procurement, the responsibilities of the centre of excellence are27:



Increasing the number of innovation and sustainable procurements in Finland;
Increase market dialogue and facilitate better processes for the preparation and planning of public
procurements: how to incorporate performance and effectiveness targets in procurements and how to create at the
same time an efficient procurement process;

Making public procurement recognised and actively used as a strategic management tool, through the support to
procurement units in drafting strategic goals and roadmaps;

Create and disseminate new, scalable and light-weight operating models;

Develop peer support practices and education models together with municipalities and expert
organisations and supporting their dissemination among contracting entities;

Create and develop national networks of procurers and innovation procurement key stakeholders, to help the
contracting entities share their knowledge, learn from each other and profit by market opportunities;

Drafting market-inspiring guidelines and models for effective innovation procurement;

Promoting educational and collaborative research and incorporating a sustainability and innovation
perspective into procurement teaching.
In support of regional knowledge networks, KEINO is currently developing a pool of “change agents”
(muutosagenttien).28 Change agents are local advisors for sustainable and innovation procurement. These act as KEINO
local contact points and bring KEINO closer to local procurers. The role of these change agents is:

Advising and sparring the contracting entities in their area in accordance with KEINO's activities;

Share information with KEINO about the region's situation and local needs;

Help the various procurement units and experts networking;

Activate procurement units in network operations and subscriber groups.
KEINO’s goal is to appoint 18 change agents around Finland. They will be supported by the centre’s resources.
KEINO is involved in a number of international cooperation activities aiming at allowing Finnish contracting entities
and experts to make active use of European innovation public procurement funding and to become sought after partners,
besides boosting Finland’s image as an internationally renowned innovation- and experiment-friendly operating
environment. In particular, it disseminates best international practices for the use of contracting entities, builds up
international networks for the benefit of contracting entities, writes interesting stories that can be used as company
reference in international communication, seeks out Finnish contracting entities and nominates them to international
procurement or similar competitions, assists procurement experts in applying for an exchange abroad, represents
Finland in international networks such as the EU Urban Agenda.
KEINO operates also the country's central website on innovation procurement26. In order to promote innovation
procurement, and innovation in general, KEINO also organises “Buyer Groups”, networking events where procurers and
potential suppliers in some particularly fast-moving areas can meet and accelerate the market innovation activities. Through
this measure, KEINO promotes the introduction of new procurement models and the development of know-how among
procurers, facilitates cooperation and exchange of information between contracting entities and businesses, and accelerates
the development and use of new enabling technologies in the country.
KEINO networks individual procurers at national level to create purchasing networks and cooperates with the national
purchasing body Hansel to explore opportunities to achieve large scale multiplier effects with innovation procurements. In
2011 the Nordic Ministers of Industry launched together a Nordic lighthouse initiative in the healthcare domain to
strengthen collaboration between Norway, Finland, Sweden, Denmark and Iceland on innovation procurement. Nordic
innovation and the national competence centres on innovation procurement in those countries organise from time to time
meetings with procurers from different Nordic countries to discuss potential coordinated procurement possibilities.
Therefore, the score for sub-indicator networking is 100%.
In addition to the competence centre’s actions, it shall be mentioned that also other three organisations are engaged in
capacity building activities:



Business Finland, besides financing innovation procurement (cf. Indicator "Incentives"), is engaged in
awareness raising, networking, market consultations, training and sharing of best practices;
HAUS - the Finnish Institute of Public Management Ltd trains civil servants and improves their skills,
and it also participates in different ways in developing state administration organisations. HAUS is a Finnish state-

http://www.procurementcompetence.fi/ ; https://tem.fi/documents/1410877/2937056/KEINO++Towards+sustainable+and+innovative+public+procurement
27 https://tem.fi/en/article/-/asset_publisher/innovatiivisten-julkisten-hankintojen-toimenpideohjelma-on-valmistunut
28 http://www.hankintakeino.fi/palvelumme/muutosagentit
26
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owned company which reports to the Ministry of Finance and it offers specific training sessions on innovation
procurement to public procurers.29

Sitra, the Finnish Innovation Funds, published as early as in 2006 together with the Ministry of finance and the
Ministry of trade and industry a guide for public organisations and enterprises about innovation procurement30
and is still active in financing procurers and in supporting the development of this policy.
Finally, it is worth noting the publication of the Ministry of Employment and Economy Enterprise and innovation
Department (2015) “Inspiring Innovation - Meeting the necessity for renewal”31 which deals specifically with innovation
procurement policy advances in the country and presents best practices examples.
All capacity-building measures taken into consideration are put in place in the country, with the exception of the provision
of template tender documents and pre-approval / coordination activities for the implementation of innovation
procurements. However, several capacity building measures coordinated by KEINO, such as trainings and assistance, are
still in the early phase of being rolled out. The list of good practice examples on the KEINO website is not covering all types
of procurement (e.g. examples of R&D and PCP procurements are missing). References / interconnection of national
capacity building activities to recent EU initiatives (e.g. Eafip, procure2innovative network of competence centres, study
SMART 2016/0040 that is benchmarking national policy frameworks for innovation procurement across Europe, EU
guidance on innovation procurement, EU funding opportunities for innovation procurements (e.g. H2020, ESIF, EIB) and
recent EU funded projects (e.g. Horizon 2020 funded projects) is often still missing. On the basis of the evidence collected
above, the total score for this indicator is 63%.

Indicator 10 – Innovation friendly public procurement market
Total score

56%

European Average

I - Specific techniques to foster innovation in public procurement

Preliminary market
consultation

44%

II – Openness of national public procurement market to
innovations from across the EU single market

Level of competition

Use of variants
Value for money
Level of transparency
IPR
0%

20%

40%

60%

80%

100%

0%

20%

40%

60%

80% 100%

This indicator synthetises to what extent the national public procurement market encourages the implementation of
Innovation procurement. It is composed by two sub-indicators measuring:
I. The use of specific techniques to foster innovation in public procurement in Finland
II. The openness of the national public procurement market to innovations from across the EU single market
With regards to sub-indicator I, Finland shows the following evidence:
a. IPR default regime: The score for this sub-indicator is 75% because the Finnish public procurement law does
not address the issue of IPR allocation or transfer but the general terms for the Finnish government's service and
product type public procurement contracts ("JYSE2014 services32" and "JYSE2014 supplies33") define as default
scenario that the public procurer obtains only usage rights while all other IPR rights are left with the contractor.
This approach was adopted in line with the Finnish copyright act34 that assigns copyright to the creator and
determines that the moral rights can only be waived to a limited extent by the creator when the use of the work in
question is limited in nature and extent. If the procurer wants to use the commissioned work, he must require in
the tender specifications the transfer, assignment or a license of the economic rights (e.g. usage, licensing,
publication, modification, reproduction rights) at equitable payment. Copyright protects also scientific work
(product designs, product specifications, tests etc.), computer programs and databases. The act foresees that
whoever has legally acquired a computer program may make such copies of the program and make such alterations
to the program as are necessary for the use of the program for the intended purpose. This shall also apply to the
correction of errors.

https://www.haus.fi/HAUS-International/About
News release: https://www.sitra.fi/en/news/innovation-and-creativity-spur-public-sector-productivity/; Report available at
https://media.sitra.fi/2017/02/27173648/Raportti64-2.pdf
31 https://tem.fi/documents/1410877/2132258/Inspiring+Innovation/678be0a8-d2d2-4abb-8123275e98d95b0d/Inspiring+Innovation.pdf
32 https://vm.fi/documents/10623/307565/JYSE+2014+services/920004d3-fbfd-4e82-b4ce-fccdf6e9dbc5
33 https://vm.fi/documents/10623/307565/JYSE+2014+supplies/0acd6bfd-1384-48f6-8e46-6c9c2ba172e3
34 http://www.wipo.int/wipolex/en/text.jsp?file_id=208099
29

30
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b.

Use of value for money award criteria: According to the EU single market scoreboard, 46% of the procedures
were awarded on the basis of criteria different from the lowest price. This is moderately above the European
average of 42% but still not reaching the 80% satisfactory level set out in the EU single market scoreboard.
c. Use of variants: Finland has allowed the use of variants in 3% of the procedures. This percentage is below the
European average.
d. Preliminary Market Consultation: Finland has used Preliminary Market Consultations in the 34% of the
procedures. This percentage is largely above the European average of 9%.
Based on this evidence, the score for sub-indicator I is 39% which is above the European average of 23%. This is due to a
good, above-EU-average performance in all the components of sub-indicator I, with the exception of the use of variants,
which is below the European average.
With regard to sub-indicator II, Finland shows the following evidence (based on the Single Market Scoreboard):
e. Level of competition: The level of competition of the national public procurement market is 94% which is above
the European average 84% and reaching the 93% satisfactory level set by the EU single market scoreboard. This
positive performance is both driven by the high amount of procurement procedure with more than one bidder
(89%) and the high amount of procurements conducted with a call for bid (98%).
f. Level of transparency: The level of transparency of the public procurement market is 53% which is above the
European average 45% but still below the 66% satisfactory level set by the EU single market scoreboard. The
publication rate in Finland is on the European average (4%) but below the satisfactory 5% level. Above average are
both the sub-indicators procedures without missing call for bid information (96%) and without missing buyer
registration number (60%), however the latter one is significantly below the satisfactory level of 97%.
Based on this evidence, the score for sub-indicator II is 73% which is above the European average of 65% but still below the
satisfactory level 79% set by the EU single market scoreboard. This is mainly driven by the high level of competition but the
still below satisfactory level of transparency.
Based on the scores for sub-indicators I and II, the total score for the indicator "innovation friendly public procurement
market" is 56%, which is significantly above the 44% European average. This score is explained firstly by the fact that, in all
the sub-components of sub-indicator I, with the exception of the use of variants, are above the European average. Even
though the openness of the Finnish public procurement market to innovations from across the EU single market is above
the European average, the use of specific techniques to foster innovation in the country is below European average and both
are still below the satisfactory level. Indeed, the country has adopted a default IPR regime in public procurement that fosters
innovation but value for money criteria are still significantly underused in public procurements. In addition, although the
national public procurement market shows an above average level of competition, the level of transparency is although
above the European average still below satisfactory level.
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2. INVESTMENTS ON PUBLIC PROCUREMENT OF INNOVATIVE SOLUTIONS
Investment benchmarking (2018)
The investment benchmarking contains two parts: the benchmarking of all Finnish investments on public procurements
of innovative solutions (PPI) and the benchmarking of all Finnish investments on public procurements of innovative
solutions that are based on Information and Communication Technologies (ICT-based PPI). Data about defence
procurement is excluded from all figures and graphs, for confidentiality reasons.

Ranking of investments on public procurement of innovative solutions (PPI), excl. defence
With 12,5% of public procurement devoted to purchasing innovative solutions in the classical and utilities sectors (i.e. €
5,8 bn), Finland ranks in the first place in the benchmarking of investments on public procurement of innovative
solutions (PPI)35 across Europe. Finland leads the group of strong performers, well above the European average
of 9,3%.36 Despite resulting as the best performer in the benchmarking analysis, Finland still needs a relatively
modest increase of investments in PPI to reach the level of 17% of public procurement devoted to purchasing
innovative solutions that would enable a full-speed modernisation of the Finnish public sector. 37 When taking into
account also PPI in the defence sector Finland drops to the 3rd position.

Finland
Share of PPI out of total public procurement: 12,5%
Rank: 1/30

The main factors38 explaining Finland’s strong performance in the PPI benchmarking are:

Adoption of transformative versus incremental innovations
The share of PPI investments spent on the adoption of transformative innovations in Finland (90%) is well above
the European average (84%). This may be explained by the high adoption of ‘innovative solutions that are ‘new to the
market’ (72% of PPI). The share of ‘significantly improved’ solutions’ is also considerable (17% of PPI). The portion of
transformative innovations is also significantly higher than the share of incremental innovations (10%), which
includes the purchase of ‘existing solutions that are used in a new way or in a new sector’ as well as ‘innovative
combinations of existing solutions’.

Public procurement of innovative solutions (PPI) includes procurements that purchase innovative solutions (without buying the prior
development of such solutions) as well as procurements that purchase both R&D and the resulting innovative solution. To the contrary, it
does not include public procurements that purchase only R&D. The total amount of innovation procurement in the country – namely the
amount of R&D procurement plus the amount of PPI – is therefore higher than the amount of PPI presented in this benchmarking. The
EC’s estimation of the amount of R&D procurement across Europe and the total amount of innovation procurement (R&D + PPI) across
Europe can be found here on the EU webpages.
36 All European averages presented in the sections on investments on PPI and ICT-based PPI are weighted averages of the 30 countries
falling within the scope of the study (27 Member States, Norway, Switzerland and the United Kingdom).
37 It is estimated that a healthy economy needs approximately 20% of its public procurement to be devoted to innovation – including 3%
of R&D procurement and 17% of PPI – to reach a sufficient level of early adopters that are needed to encourage the rest of the market to
widely adopt the innovations afterwards (Commission notice on innovation procurement C(2018)3051, based on Bell innovation curve).
38 The graphs in the section are showing results for each factor as % of the amount of published explicit PPI, except if otherwise indicated
35
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Of all transformative technologies, ICTs have the largest impact on public sector modernisation and economic growth
because they are key enabling technologies that boost quality and efficiency gains across all domains of public sector
activity. An appropriate, strong level of investment in the adoption of innovative ICTs is therefore an
important factor explaining Finland’s strong performance. This aspect is addressed in more detail in the benchmarking
of ICT-based PPI investments in the next section.
PPI investments by type of innovation
10%

Transformative PPI
Incremental PPI

90%

Investments readiness across different domains of public sector activity
Nearly every domain of public sector activity39 in Finland purchased innovation solutions, except in
‘Postal Services’ with zero PPI investments. The shares of PPI investments by different public sector domains out of
total PPI investments in the country are mostly in line with the European averages. At the same time, PPI
investments by Finnish procurers operating in the ‘Public Transport’ domain are 6 times higher than the average at
the European level (64% compared to 10% European average). However, PPI investments in ‘Healthcare and social
services’ (-15 pp) and ‘General public services, public administration and economic and financial affairs’
domains (-28 pp) are far below the European average. Also, PPI investments made by procurers in ‘Public order,
safety and security’, ‘Water’, and ‘Energy’ are below the European average (respectively -6 pp, -4 pp and -5 pp).
The share of PPI investments contributed by procurers in the ‘Water’ and ‘Other’ domain was small.
PPI investments by domains of public sector activity
Domain of public sector activity
General public services, public administration, economic and financial affairs

European
average

Finland

Difference
(in pp)

7%

35%

-28

64%

10%

+54

Healthcare and social services

6%

21%

-15

Energy

1%

6%

-5

Environment

7%

3%

+4

Construction, housing and community amenities

5%

4%

+1

Education, recreation, culture and religion

7%

5%

+2

0% (0,4%)

4%

-4

Public order, safety and security

2%

8%

-6

Postal services

0%

1%

-1

0% (0,4%)

3%

-3

100%

100%

-

Public transport

Water

Other
Total PPI investments

The table presenting the breakdown by domain of public sector activity does not reflect the type of solutions that are being procured
but the type of public procurer that is buying them. For example, a PPI in which a public transport procurer buys an innovative health
solution is classified under the domain of public sector activity “Public transport” and not under “Healthcare and social services”.
39
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Risk adverseness in requesting innovations & Openness to unsolicited innovative proposal
Explicit PPI vs. Implicit PPI investments (as % of the total amount of PPI)

37%
Explicit PPI
Implicit PPI
63%

The share of explicit PPI investments (when a public
procurer explicitly requests an innovative solution in the
call for tenders) is high in Finland (37%) compared to the
European average (29%). This indicates that Finnish
procurers may be less risk-adverse in requesting innovative
solutions compared to the European average.
The share of implicit PPI investments (when a procurer
does not explicitly request an innovative solution, but the
tenderer proposes it on its own initiative in its offer) is lower
in Finland (63%) compared to the European average (71%).
This indicates that Finnish procurers may tend to be less
open to accepting unsolicited innovative proposals from
tenderers compared to the European average.

Level of publication of PPI towards potential suppliers
Published PPI vs. Unpublished PPI investments (as % of the amount of explicit PPI)
The share of Finnish PPI investments for which calls for
tenders are published is 24%, in line with the European
average (22%). The portion that is published at
23%
European level in the TED database (23%) is slightly
above the European average, while the portion that is
Published total
published at national level (1%) is below the European
explicit PPI (TED)
average (respectively 18% and 5%). The share of PPI
investments for which no calls for tenders published in TED
1%
Published total
explicit PPI (non-TED) or at national level is however very large (76%).
Unpublished total
explicit PPI
76%

By not publishing PPI call for tenders widely, Finland is
still missing out on potential innovative solutions
that could speed up public sector modernisation, both from
Finnish and other European innovative suppliers that are
not informed about the Finnish PPI business opportunities.

Investment readiness levels of public sector activity
PPI investments by level of public sector activity
The largest share of PPI investments is carried out by
procurers at the regional level (71%), which is three
times higher than the European average (24%).

14%

15%

National
Regional

Procurers at the national and local level account for
a share of investments (respectively 14% and 15% of PPI),
which is well below the European average (respectively 47%
and 29% of PPI).

Local

71%
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Ranking of investments on public procurements that adopt innovative ICT-based solutions
(ICT-based PPI), excl. defence
The Finnish public sector shows a strong level of performance in terms of the adoption of innovative solutions that
are based on ICTs (ICT-based PPI investment). With € 0,4 bn or 8,6% of public procurement invested in innovative ICTbased solutions, Finland ranks 1st in the benchmarking of ICT-based PPI investments, considerably above the
European average (3,5%). In terms of the share of public procurement of innovative solutions (PPI) that is invested in
ICT-based solutions (69%), Finland not only performs better than the European average (38%), but it even outperforms
already the ambition level (60%). Consequently, Finland is very close to reach the ambition of investing 10% of public
procurement in ICT-based innovations and only needs a relatively modest increase in ICT-based PPI
investment in order to enable Finland to fully capitalise on the transformative power of ICT to speed up public sector
modernisation and to boost economic growth and competitiveness.40

Finland
Share of ICT-based PPI out of total public procurement: 8,6%
Rank: 1/30

The main factors41 explaining Finland’s strong performance in the ICT-based PPI benchmarking are:

Adoption of transformative versus incremental ICT-based innovations
The share of ICT-based PPI investments that is spent on incremental ICT-based innovations42 is small (7%) and
well below the European average (21%). That is because the share of ICT-based PPI investments spent on the adoption
of transformative ICT-based innovations in Finland (93%) is considerably above the European average (79%). This
due to the fact that the lion share of ICT-based PPI investments (70%) focuses on the adoption of innovative solutions
that are ‘new to the market’ (82%) and the second largest share focuses on ‘significantly improved solutions’ (11%).
ICT-based PPI investments by type of innovation
7%

Transformative PPI
Incremental PPI

93%

It is estimated that for a healthy economy to fully capitalise on the adoption of innovative ICT solutions to optimise public sector
modernisation and its impact on economic growth and competitiveness, two thirds of PPI – or 10% of total public procurement – should
be spent on innovative ICT-based solutions (in leading economies, ICT is responsible for two thirds of productivity / economic growth and
two thirds of PPI are also allocated to the adoption of innovative ICT based solutions).
41 The graphs in the section are showing results for each factor as % of the amount of published explicit ICT-based PPI
42 See definitions above.
40
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Adoption of innovations from different ICT sub-sectors
ICT-based PPI investments by ICT sub-sector
Finland invested mainly in the adoption of innovations
from the so-called ‘ICT Plus’ sub-sector43 (79%), which
is above the European average (45%)

20%

1%

Core ICT
Content and
media
ICT Plus

Finland invested to a lesser extent in the adoption of
innovations from the ‘Core ICT’ sub-sector (20%),
significantly below the European average (54%).
The share of Finnish investments in adopting innovations
from the ‘Content & Media’ sub-sector was marginal
(1%), in line with the European average (1%).

79%

Investment readiness across different domains of public sector activity
Nearly every domain of public sector activity in Finland purchased innovative ICT-based solutions,
except the ‘Water’ and ‘Postal Services’ domain where ICT-based PPI investments were zero. Procurers in the ‘Public
Transport’ domain (77%) were responsible for the lion share of procurements of innovative ICT-based solutions. In this
category, Finland show the highest deviation from the European average (+66 pp). Also procurers in the ‘Environment’
domain, made above-European average investments in ICT-based innovations (+2 pp). At the same time, in a number of
other domains the investments in the adoption of innovative ICTs were significantly below the European average:
‘Healthcare and social services’ (-24 pp), ‘General public services, public administration and economic
and financial affairs’ (-10 pp) and ‘Public order, safety and security’ (-18 pp).
ICT-based PPI investments by domains of public sector activity

1%

4%

1% 3% 1%

General public services, public admin. and economic and
financial affairs
Public Transport

6%

Healthcare and social services

6%

Energy
Environment
Construction, housing and community amenities
Education, recreation, culture and religion
Water
Public order, safety and security
78%
Postal services
Other

43

The three ICT sub-sectors are:
•
Core ICT: includes IT and telecom hardware and software that are used for mainstream IT and telecommunication purposes
•
Content and Media: includes printed and audiovisual hardware and software
•
ICT Plus: includes ICT hardware and software for ancillary purposes such as measurement and detection applications in
different vertical markets like health, transport, security markets etc.
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Investment readiness across levels of public sector activity
ICT-based PPI investments by level of public sector activity
7%

National level procurers account for 13% of ICT-based
PPI investments, quite below the European average (69%).

13%

National
Regional

Procurers at regional level account for the highest
share of the ICT-based PPI investments at sub-national
level (80%), almost four times the European average (21%).
To the contrary, local procurers account for only a
modest fraction of ICT-based PPI investments (7%), which
is below the European average (10%).

Local

80%
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