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Abstract

This dissertation about Danish, Swedish and Norwegian 20" century road policy is
an attempt of elucidating some puzzles: Why did Norwegian authorities pursue a
road policy contrary to most other West European industrialized countries? Why
were highly noticeable congestion, accident and environmental problems within and
near Norway’s major population clusters overlooked or ignored for decades?
Denmark and Sweden had almost completed their investments in national trunk road
and motorway systems in 2006, while Norway still lacks modern trunk roads and a
national motorway system. Denmark, Sweden and Norway were all among the
exclusive group of countries that enjoyed modern economic growth from the second
half of the 19" century. Norway was one of the world’s wealthiest countries in 2006
measured in GDP per capita. Lack of economic leverage could thus not explain
Norway’s current lack of modern trunk roads and motorways.

This is a historical comparative case study based on a most similar systems
design. The annual variations in the Norwegian tax financed road investments
between 1960 and 2000 and their geographical allocation were also subject to a
statistical study. The case study’s analytical model was not formal but a heuristic
device with one dependent variable, three intervening variables and a number of
background variables. The intervening variables or intermediate institutions are
denoted as the road polity. The road polity consists usually of legislature, executive
and road administration. The dependent variable is the outcome of the policy
processes or the road policy, which is materialized in the high-level road system; i.e.
trunk roads and motorways. There are plenty of opportunities for variations in the
road polities and background variables during time and across countries, which led
to development of different national political economies. Different political
economies may in turn explain some of the variations in the dependent variable,
Denmark, Sweden and Norway’s road policies. The Danish, Swedish and
Norwegian cases were examined during four time periods, prior to 1945, 1945-1959,
1960-1981 and from 1981 until approximately 2005.

The theoretical and analytical framework is based on historical
institutionalism supplemented with theories about collective goods, distributions of
burdens and benefits and institutional change and development. The theoretical
discussions led to development of four working hypotheses:

The main hypothesis or benchmark was roads perceived as national collective
goods with road policy and road construction governed by politicians pursuing the
common good.

The second hypothesis was roads perceived as local collective or private
goods with road policy and road construction governed by the constituencies’
resource struggles.

The third hypothesis was roads perceived as local collective or private goods
with road policy and road construction governed by the political parties’ rivalry.

The final hypothesis was road policy and road construction governed by path
dependence.

A number of implications were derived from each hypothesis, and tested
empirically against the evidence in the Danish, Swedish and Norwegian cases. What
did the testing of the four hypotheses reveal?



The findings concerning the main hypothesis or benchmark, roads perceived
as national collective goods, were partly ambiguous in Denmark prior to 1945 and
clearly ambiguous in Sweden and Norway prior to 1945. The findings in Denmark
and Sweden post 1945 significantly strengthened this hypothesis. The findings in the
Norwegian were clearly ambiguous until the 1980s when a fundamental road policy
shift took place, after the Labor Party accepted mass motoring. Examination of the
Norwegian case revealed both significantly delayed and less construction of roads
with national collective good characteristics compared to the Denmark and Sweden.
Road policy and road construction were closely integrated with Danish and Swedish
post World War Two trade and industry policies, but deliberately decoupled from
Norwegian trade and industry policy by the Labor Party executive that came to
power in 1945, even if the pre World War Two Labor Party executive had
emphasized road policy and road construction prior to the German invasion in 1940.

The Danish and Norwegian cases strengthened the second hypothesis about
roads perceived as local collective or private goods with road policy and road
construction governed by the constituencies’ resource struggles. The Danish case
strengthened this hypothesis until the 1953 constitutional reform replaced the
bicameral system with a unicameral system and an election system based on one
person — one vote. However, Denmark’s 1970 county and constituency structure
reform gradually paved the way for new resource struggles between the
constituencies. The Norwegian case significantly strengthened this hypothesis until
the mid 1980s when road policy and road construction became far less contested,
and the most acute resource allocation conflicts were mitigated through introduction
of common turnpike financing rather than reallocation of the tax financed road
investments. The 1989 election system reform improved also somewhat the most
populated Norwegian constituencies’ political representation. Detailed examination
of the Swedish case weakened this second hypothesis in all four time periods
studied, because the bicameral system which governed Swedish policy for better or
worse from 1867 until the 1970 election instituted a tradition for transcending
parochialism and local egoism when allocating publicly financed infrastructure
investments.

The Danish case significantly strengthened the third hypothesis about roads
perceived as local collective or private goods with road policy and road construction
governed by the political parties’ rivalry, particularly after introduction of the
unicameral system in 1953. The Swedish case weakened this hypothesis until the
second half of the 1960s and the 1970s, when the political parties started to use road
policy and road construction to differentiate themselves from competing political
parties. The Norwegian case strengthened this hypothesis prior to 1945 and between
1960 and 1980. The findings in the Norwegian case were somewhat ambiguous
between 1945 and 1959, but this third hypothesis was clearly weakened by the
Norwegian case after 1981 when road policy and road construction became far less
contested after most political parties recognized mass motoring.

The final hypothesis about road policy and road construction governed by path
dependence was clearly strengthened by all three cases, despite significant
institutional differences and variations in Denmark, Sweden and Norway during
time. The Danish case revealed that leading civil servants established a tradition for
major publicly financed road investments beneficial for the business community and
Denmark Inc. already from the second half of the 18" century. The Swedish case
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revealed similarly a tradition for publicly financed road investments governed by an
autonomous State bureaucracy permeated by norms about State reason and efficient
resource allocation since the interwar years. Chancellor Axel Oxenstierna had
instituted this autonomous State bureaucracy and norms about State reason and
efficient resource allocation already in the 17" century. The Norwegian case
revealed a tradition for minuscule but often partly locally governed publicly
financed road investments, where most of the investments were allocated in
peripheral and rural constituencies. This development parth was established in the
19™ century by farmer legislators opposing the 1814-1884 civil servants’ regime,
and instituted by the Liberal Party after introduction of parliamentary rule in 1884.
The 1814 Constitution, legislator rule, national election systems not based on the
principle one person — one vote and an exceptionally strong Ministry of Finance
maintained this development path. The Norwegian Ministry of Finance’s economists
has largely since 1945 overlooked roads and other transport and communication
infrastructures’ importance for future economic growth, and considered usually
roads and other transport and communication infrastructures as expenses rather than
investments. The Danish and Swedish authorities prioritized investments in national
collective goods such as trunk roads and motorways during the 1980s and 1990s’
State economic problems. The Norwegian authorities that never struggled with
similar State economic problems, because of the oil revenues, prioritized publicly
financed private goods rather than investments in national collective goods such as
trunk roads and motorways.

So what? What are the practical and theoretical implications from this study?
Both a minister ruled road policy such as in Denmark and an expert ruled road
policy such as in Sweden from 1944 until the early 1980s and an executive and
industrialist ruled road policy such as in Sweden since the early 1980s safeguarded
construction of modern and functional trunk road and motorway systems all across
the countries. The Danish road policy underwent a fundamental reorientation after
introduction of the unicameral system and an election system based on one person —
one vote in 1953. The Norwegian case indicate that legislator rule together with
election systems never based on the principle one person — one vote, a partly locally
governed road administration and tight budget constraints for road investments
paved the way for a road policy governed by a political rather than an economic and
technocratic logic. The result was often pork barrel politics, rent seeking and
construction of narrow-gauge local roads rather than a modern and functional trunk
road and motorway system all across Norway. These three cases illustrate thus
clearly how the constitution and election system affect the national political
economy, because the constitution determines the rules of the game, while the
election system largely determines the executive and legislators’ geographical
allocation of publicly financed national and local collective goods such as roads.
Votes count — but the number of seats decides.



Acknowledgements

I would like to thank my chief supervisor Rune Sgrensen and my co-supervisor
Sverre Knutsen for their patience, time and belief in this project. Rune Sgrensen saw
the project from a political scientist’s point of view, and emphasized clarity and
plainness in hypotheses and analyses. Sverre Knutsen saw the project from an
economic historian’s point of view, and emphasized economic fundamentals and the
institutions’ importance. Sverre Knutsen managed also to excite my interest for
economic history and business history and shared generously his professional
network within the economic history community. Rune Sgrensen and Sverre
Knutsen, your comments and advices were complementary, challenging, inspiring
and cross-fertilizing.

The Norwegian Directorate of Public Roads (Vegdirektoratet) financed this
dissertation as part of the research project The road and the road traffic’s history
since 1960 (Vegen og vegtrafikkens historie etter 1960) with Sverre Knutsen as Bl
Norwegian School of Management’s project manager and the Directorate of Public
Road’s Kjell Haaland as principal. This project started in 2001 and was completed in
April 2005 through publishing of Sverre Knutsen and my book Norwegian Road
Policy Since 1960 — Piecemeal and Divided? (Norsk vegpolitikk etter 1960 —
Stykkevis og delt?). I am most grateful for the financial support, and for otherwise
excellent working conditions during this project. The steering committee’s members
Kjell Haaland, Tor J. Smeby, Odd Bardal and Anne-Mette Nielsen who represented
the Directorate of Public Roads and the Public Roads Administration, and Trond
Bergh, Dag Bjgrnland and Rolv-Petter Amdam who represented Bl Norwegian
School of Management gave valuable inputs even for this dissertation, and opened
many doors. | would also like to thank Bl Norwegian School of Management’s
Department of Innovation and Economic Organization headed by Per Ingvar Olsen
and recently by Tor Hernes who financed the final spurt towards a completed
dissertation.

Thanks also to my colleagues at Bl Norwegian School of Management’s
Department of Innovation and Economic Organization and the Center for Business
History for a very social and inspiring work environment. Even thanks to BI
Norwegian School of Management’s Department of Public Governance for
numerous invitations to seminars and social events. Knut Sogner, responsible for Bl
Norwegian School of Management’s doctoral program in Innovation and
Entrepreneurship, organized a series of excellent seminars for the Center of Business
History’s doctoral scholars where each scholar’s project was scrutinized. Leif
Helland and Bent Sofus Trangy provided constructive critiques at the pre-doctoral
defense September 11™ 2003. Harald Rinde at the Center for Business History, Steen
Andersen at Copenhagen Business School and Knut Ellingsen read through some of
the draft chapters and gave valuable comments.

vi



Thanks to all of those who have provided access to written sources and
literature, and to the interviewees who generously shared their time and views with
me and everyone else who discussed the matters during the course of the project. No
one mentioned, no one forgotten. Many have contributed, but the final product is
mine and for it | take the full responsibility.

Last but not least, thanks to Jannicke, Alexandra and Odin who put up with me
during these years.

Oslo, January 2006 Knut Boge

Vii



Table of contents

Chapter 1 — Why has Norwegian authorities pursued a road policy contrary
to those in most other western industrialized countries?.........cccccceeevevicvvnneen. 1
WHY HAVE STUDIES OF ROAD POLICY AND ROAD CONSTRUCTION COMMON INTEREST? .......... 2

Infrastructure investments is often synonymous with distributional conflicts .
Different categories of roads serve different PUIPOSES .........ocuevirirriiiceiniirieeeee e

The road policy and road construction is usually determined by the political economy ................. 6
EMPIRICAL OBSERVATIONS AND PUZZLES — IS THERE A NORWEGIAN “SONDERWEG” EVEN
WITH REGARD TO ROAD POLICY AND ROAD CONSTRUCTION?......coiviriieiinireiesieeiesieeiesieeeeseeas 7

Modern roads facilitated economic growth and development after the depression and World War

W11

A Norwegian “Sonderweg™ even for the 20™ century’s road policy? ............ccoeevveveereereereeeneenns 11
SOME COMMON SENSE OR POPULAR EXPLANATIONS ABOUT ROAD POLICY AND ROAD
CONSTRUCTION. ettt ettt sttt ebe sttt bbbtk b et s b ekt ekt bbbt eb e eb e b e n e 16

The first popular explanation — wealth level and economic leverage...........cocoveeeinnnnircnenennnenns 16

Geography, terrain conditions and settlement — the second popular explanation .............c.c.c....... 19

Construction costs, automotive industry and social democratic rule — the ultimate popular

explanations

Most popular explanations and conventional wisdom are weakened or refuted.
ANALYTICAL, THEORETICAL AND METHODICAL FRAMEWORK ......cccvveiveeireeareesresnseesneesseens 24

Some former studies about Norwegian road policy and road CONStruction ...........c.coceeeevevrreenenes 24
Analytical model
Primary working hypothesis — roads perceived as national collective goods with road policy and

road construction governed by legislators who pursue the common good.............ccccervrrvrieieeninns 30
Second working hypothesis — roads perceived as local collective or private goods with road policy
and road construction governed by the constituencies’ resource struggles............covveceinnnenn. 32
Third working hypothesis — roads perceived as local collective or private goods and road policy
with road construction governed by the political parties’ rivalry ...........c.ccooernrciennnscieneees 36
Final working hypothesis — road policy and road construction governed by path dependence .... 40
MethodiCal CONSIABIALIONS. ........cueuiiiiiiiiet ettt 43
A MAP FOR FURTHER READING .......vtttitteieeitiatessie bt aiseabe sttt sissanesssestesbesane s e sbessseanessnenne e 46
SUMMARY AND PRELIMINARY CONCLUSIONS. ... .cettauieieateestesieeseesseessesseeseessesssesseeseessesnseses 47
Chapter 2 — Denmark — the textbook CaSe .......ccccvvveeeiiiiciiiiieecee e, 49
BACKGROUND AND CONTEXT ..cuteuttateestesteeseeateessesseeseesseessesseassessesssessessssasesssessessesasessseseease 49
Denmark’s elites opposed democratization and established a very strong executive based on
minister rule and 10Cal BULONOMY ............uouiueiiriieieiee ettt 50
Danish road policy and road construction prior to World War Two — decentralized control and
swift transition from railroad to road tranSPOItS ..o 55
Danish engineering and construction companies championed construction of a national motorway
system and bridges across Great Belt and @resund prior to World War TWO...........cccceeverieerecne. 60
Danish road policy and road construction during World War TWO ...........cccccerrrrrinieninreseeneens 69
CONCIUSIONS ... bbb bbbt bbbttt bbb 72
1945-59 — POLITICAL AND ECONOMIC RECONSTRUCTION AND ADAPTATION TO MASS
MOTORING ....eeuttee ettt e ettt e e ebeeeestteeeasabeeesabeeeaasseeeasabeeesabaeeaassseeassbeeesabeeeaasseeesssbeeesabeeeansneeeans 74
Political and economic reconstruction after the collaboration 1940-45............cccccoovvnnninicnenns 75
Denmark’s postwar road policy — facilitating the transformation from one-sided agricultural
dependence to diversified trade and export INAUSLIIES. .........ccvirrrrieiienneee s 78
(O3 To] 157 (o] 4 TSP 84
1960-80 — BOOM AND CRISES...c.uviitiiueeiesteetesieestesteestesieesaesseessesseeseessesnsessesssesseessessessasssens 86
Denmark’s postwar economic miracle — and crash 1anding..........cccovveeieinrnsieieinsseeeiennns 86
Paving the way for the motorway H
From the motorway H to the MOtOrWaY N.........cooiiiiiiiicc e 94
CONCIUSIONS ... bbb bbbt bbbttt bbb 98



1981 — FROM SocIAL DEMOCRACY TO NEO-LIBERALISM — ACCOMPLISHING THE MOTORWAY

Reestablishing Danish trade and industry’s growth and competitiveness and preparing for the
SiNGle EUrOPEAN MAIKEL ........ceiiiiicieieiisisiete ettt nnennan
Completing the motorway H
Danish road policy post 2000 — how to prepare for global competition?

CONCIUSIONS ... bbb bbbttt
SUMMARY AND CONCLUSIONS ....eeiuvietreasieessieesteesseeesiesssseessessseesssesnsesssesessessssesssesssnessessns
Chapter 3 — Sweden — the catCh-up Case.........ccuvvieiiiieiiiniiie e 118
BACKGROUND AND CONTEXT ..cuvteutitiesresieetesteessesseessesseessesseessaseassessessssanesssessessnnns ..118
Delayed democratization and introduction of mass POITICS ...........ceeiriirrireieirreeeeeene 118
Roads remained a local responsibility, despite establishment of a professional State road
AAMINISEFALION ...t bbbt 126
The shift towards semi-state governed road policy and road construction..............cccceveueeenne. 128
The municipal taxes became the lever that shifted the balance between laymen and professionals
........................................................................................................................................................ 134
CONCIUSIONS ...ttt bbbttt sttt ... 136
1945-1959 — ESTABLISHMENT OF SWEDEN’S EXPERT GOVERNED ROAD POLICY ......ccceveee. 138
Sweden’s political and economic development 1945-59..........ccccoiiirireeieriririnseeensseseeee e
Sweden’s postwar challenge — a dysfunctlonal road system .
Swedish Road Plan — the road engineers’ rational response to a dysfunctional road system ..... 151
CONCIUSIONS ...t
1960-1980 — BOOM AND BUST AND ROAD AND TRAFFIC POLICY FLIP-FLOPS .
Boom, bust and constitutional FEfOrMS...........ccoiiiiiiiice e
The technocrats’ heydays — implementation of Swedish Road Plan and development of its
SUCCESSOT — ROAA PIaN 1970 ..ottt 163
From expert ruled to more politically governed road policy and road construction................... 167
Stockholm pioneered the road policy ShiftS...........cccoiiiiniic s
The 1970s’ road and traffic policy flip-flops
CONCIUSIONS ...ttt bbbt bbbt bbbt b bbb ettt bbb e et enban
1981 — JUMPSTARTING AND RESTRUCTURING SWEDEN’S AILING ECONOMY THROUGH
FURTHER INVESTMENTS IN NATIONAL COLLECTIVE GOODS.....ccceitviteirriessiineessireessssneesseeees 180
From a corporative to @ Neo-liberal SYSteM ..........cccccieririrreiieirseeee e 180
The Swedish ministers and leading industrialists’ partnership safeguarded construction of new
motorways but strengthened also Sweden’s environmentalist and anti-growth lobby................. 184
The infrastructures’ decade — but which infrastructures and how to finance these investments? 191
CONCIUSIONS ...ttt bbbt bbbt bbbttt 206
SUMMARY AND CONCLUSIONS ...utitientesteestesieeseesteessesseeseesseessesseessesseessesssessessesssesseeseessenns 208
Chapter 4 — Norway — the deviant Case.......ccccvveveveeeiiiiiiiieee e
BACKGROUND AND CONTEXT . .uvteuttesuteeseesseresseessseessesasenessessssesssesensessssssnsesssnessessnseenes
An exceptionally strong legislature dominated by the peripheral and rural constituencies.
Repugnant transition from railroad to road tranSpPorts ..........ccccoeveeeririrnseeersseeins
The German occupation established a temporary expert governed road policy.
CONCIUSIONS ...ttt ettt bbbttt bbbttt et et et ebe s e s e e s entan

1945-59 — STRUGGLES WITHIN THE GOVERNING LABOR PARTY AFTER DERAILING THE
INTERWAR YEARS’ DEVELOPMENT PATH THAT LINKED ROAD, TRADE AND INDUSTRY POLICIES

......................................................................................................................................... 236
The new Labor Party State — or return to the former 1814-1884 Civil Servant State?................ 236
Derailing the interwar years’ road and motoring PoliCIeS .........cccocveiveiiinnninccccesnnee
The non-socialist opposition parties and the road and motoring lobby’s challenges
The governing Labor Party’s internal struggles and policy response..........cooveeereeerenesiceenenn
CONCIUSIONS ...t bbbttt

1960-80 — THE LABOR PARTY MODERNISTS’ ROAD POLICY REFORMATION AND THE
PERIPHERAL AND RURAL AREAS’ DISTRIBUTIONAL COALITION’S COUNTERREFORMATION ...270
The Labor Party or new Civil Servant State from success t0 diStress .........cccovrrrierererericeenenn 271

iX



The Labor Party modernists’ road policy reformation ...........ccoccceoevonnceiinnnnseie e 276
The peripheral and rural areas’ distributional coalition’s road policy counterreformation....... 291
The never-ending story - Oslo’s congestion, accident and environmental problems........... .. 304
.. 308

The 1970s - regional policy disguised as road and environmental policies.

CONCIUSTONS ...t bbbttt 316
1981 — A NOUVEAU RICHE STATE SHIFTING ITS RESPONSIBILITY FOR PROVISION OF NATIONAL
COLLECTIVE GOODS TO COUNTIES, MUNICIPALS AND PRIVATE ACTORS ......cooviiiiiiiiiiniinins 319

The neo-liberal shift and transition to an 0il CONOMY .........ccuiireiriiiririieie s 319

The New Norwegian System’s emergence paved the way for the turnpike industrial complex.... 323
The 1990s and post 2000 — when the executives and legislators established a new road polity and

tied themSEIVES t0 the MAST..........ciiiee b 336
Conclusions..........cccceeeeennne. .. 354
SUMMARY AND CONCLUSIONS .....ecuvieitreeteestteesteesseesteessseessesasseesssesssessssssssesssssessesssseesessns 356
Chapter 5 — Votes count but the number of seats decides...............ccc....... 361
HAS TRUNK ROADS BEEN CONSIDERED AS NATIONAL COLLECTIVE GOODS?.....cccevvvvervveannen, 361
Are there well-developed modern trunk roads all across the country? ............coceceeevenneceennne. 362
Have the road appropriations been allocated to efficient projects?.........c.ccccevvrrccnne. .. 363
Have the legislators perceived road policy and road construction in variable sum terms?........ 364
Has the road policy been stable and predictable despite the legislature’s changing political
DAIANCET ... bbb bbb 365
ROADS AS LOCAL COLLECTIVE OR PRIVATE GOODS AND ROAD POLICY AND ROAD
CONSTRUCTION GOVERNED BY THE CONSTITUENCIES’ RESOURCE STRUGGLES?.......ccoveuene 367

Excellent roads in those constituencies participating in the distributional coalitions and
congestion, accidents and environmental problems, and/or turnpikes in those constituencies

omitted from the distributional cOalItioNS? ...........c.cooeiiiiiiic s 367
Significant variations in the constituencies’ tax prices for roads?.......c.ccococveceeererrrseierersennnnns 371
More pronounced geographical distributional conflicts in Norway than in Denmark and Sweden?
373
Do the legislators perceive the road investments’ budget constraints and geographical allocation
TN ZEFO-SUM TEITMNIS? ...ttt bbbt bbbttt b b e bbb bbbt ebnbene 374
Tight budget constraints for road INVESIMENES? ............cvceiiiiiircee e 375
ROADS AS LOCAL COLLECTIVE OR PRIVATE GOODS AND ROAD POLICY AND ROAD
CONSTRUCTION GOVERNED BY THE POLITICAL PARTIES” RIVALRY?.....cciiviiiiieiieenieesieeiinens 376

Has the road policy and road construction been biased towards those interests represented by the
legislature’s pivotal party and within the executive?..........c.ccccceeeenene
Have the committee leaders used pork barrel deals to strengthen their own position and to

maintain party cohesion and diSCIPIINE? ... 379
Have the political parties’ allocations of the road investments been contingent the election
Y] 111 OSSR 380
Have the political parties allocated the road investments strategically?...........cccoeeeiiinniennns 381
HAS PATH DEPENDENCE REPRODUCED THE ROAD POLITY’S POWER RELATIONS AND RESOURCE
ALLOCATION? .ttt ettt ettt sttt ekttt sttt be e b s bt e e eb e e b e s b £ e se e e b e e st e e bt e seeabeen b e nbeeseeabeaneenbeareen 383
Have the constitution’s status quo bias and the election system reproduced or maintained the road
polity’s power relations and established resource allocation?.............cccvveeiiinnseeieinssene 383
Have institutional conditions within the road polity reproduced the road polity’s power relations,
road policy and road CONSITUCTIONT .........cveueiiririeieieie et sesenens 385
Have there been feedback loops via settlement, trade and industry structure that have reproduced
the road polity’s power relations and resource allocation? ............coccvreeiininnseciennneceees 389

Have the physical road infrastructure equaled facts on the ground or non-renegotiable
agreements, and reproduced the settlement and industry structure that maintains the road polity’s

power relations and resource alloCAtION?.............cceiiririreee e 393

Have the road polity, road policy and established resource allocation been maintained until

sudden breakdown and establishment of new equilibria?...........ccocoveeiniiiciiiec 396
WHY BECAME NORWAY THE DEVIANT CASE CONCERNING ROAD POLICY AND ROAD
CONSTRUCTION? ...ttt stteutestee ettt ettt et skt et she e e ekt e b e s bt e b e sbe e b e sbeenbe et e e b e saeenbeebeebesneenbearean 399

QUESTIONS FOR FURTHER RESEARCH



R ] (=] (=] (o1 T 403

UNPRINTED SOURCES. ... .ceciuttteiittteeaitteeesiteeesatseseaisseeesbeessasseaeasssseesbeessasssssssssesesssesssnsnsessns 403
PRINTED AND ELECTRONIC SOURCES .....ccittteiiuiieeeitteeesitreeestseeeessreeesssessssssessssseeessssessssees 403
ORAL SOURCES....eeeiiutieeeitteteeitteeeetteeeeetteeesataeaaasteeesasbeeesabaeaaasteeeessbasesbeeasasbeesesabeeessesasassns 409
LITERATURE ...ttt ittt e ettt e e ettt e e ettt e e ettt e e be e e e e tae e e e bbeeesabeeeaabteeeessbaeesabaeesabeseeasseeeesabeeessaeaaanes 409
(D= 1= W=T o] o 1=1 oo [ USRI 424

Figures in text

Figure 1: Denmark, Sweden and Norway’s location in NOrthern EUrOpe. .........cccovveerininneeccninenneieeeens 4
Figure 2: Fatalities on Norwegian trunk roads 2002-2005............coeururieririniririeeninesissie e sesieiesens 9
Figure 3: Motorways in Denmark, Sweden and Norway, 1958-2005...........cccccueevrnrirerersiennsnsenessenessnens 14
Figure 4: Some of the Nordic countries’ settlement "
Figure 5: Danish counties 1999, @GN OVEIVIBW. ........cciuiurieiiriririeiereisesisie et 51
Figure 6: The Danish Road Laboratory’s 1934 traffiC SUIVEY. ........cccceceririrvneeiirrseeee e 61
Figure 7: The engineering and construction companies’ 1936 motorway and bridge plan. .64
Figure 8: The revised proposed motorway H, June 1937.........ccccconrrreiiieninninceninenns ... 66
Figure 9: The Danish national motorway and trunk road system in 2005. . .109
Figure 10: Swedish counties 1996, an OVEIVIEW. .........c.cccorereeeierinrnieeeninesisieieenenns .120
Figure 11: Greater Stockholm’s future trunk road system outlined in Road Plan 1970.. .171
Figure 12: Sweden’s trunk road system late 2005 with average traffic per day. ......... . 187
Figure 13: Stockholm’s current and planned trunk road system approximately 2005. .195
Figure 14: Stockholm’s internal Motorway Ring (RiNGEN). ......ccccorvririreenenininicienes 202
Figure 15: Norwegian counties 2005, @N OVEIVIEW. .......ccccururuerereereeriereseesssssssesesessessssssesesessssssssesssesees 215
Figure 16: Greater Oslo’s Planning and Beautification Commission’s proposed trunk road and railroad
Plan Of SEPLEMBEN 1942 ......c.o ittt bbb 231
Figure 17: Oslo’s central areas’ average traffic per day (number of vehicles) in 1963...........ccccovvnieee 282
Figure 18: Norway’s 1962 Motorway Plan — recommended motorways on @stlandet within 1980. ...... 284
Figure 19: Norway’s 1962 Motorway Plan — recommended motorways in Trgndelag, Vestlandet and
Sarlandet Within 1980. .........ccvriiiiiicieii bbb 286
Figure 20: Average traveling speed (km/h) through Oslo’s central areas during the peak hours in 1963.
........................................................................................................................................................ 305
Figure 21: Oslo’s recommended future trunk road SyStem. ...........c.cccovviviinnineees 306
Figure 22: Norwegian Road Plan Il — Traffic and Urban Environment...........cccoceeoenrnnecieinnsccenne 311
Figure 23: Oslo’s new trunk road system approximately 2001 established through the first Oslo package
(tUNNEls @S dOtEA INES). .....cvvveiciiiiri bbb 334
Figure 24: Norwegian tax financed road investments’ geographical allocation 1960-2000 (1990 PPP
USD) oottt 337
Figure 25: An overview of Norwegian turnpikes the spring 2005..............ccccceiimnnnicicceeneees 341
Figure 26: Norwegian trunk roads approximately 2005 with average traffic per day. ........c.c.cocoeevenne. 347
Figure 27: Denmark’s relative settlement structure 1950-2000 in central, middle and peripheral
CONSEITUBIICIES. ...t bbbttt 389
Figure 28: Sweden’s relative settlement structure 1950-2000 in central, middle and peripheral
CONSEITUBIICIES. ...t bbb bbb 390
Figure 29: Norway’s relative settlement structure 1950-2000 in central, middle and peripheral
CONSTITUBIICIES. ... 391

xi



Tables in text

Table 1: Danish, Swedish and Norwegian tax financed road investments per capita 1950-2000 (1990 PPP

Table 2: The Danish, Swedish and Norwegian public road systems’ structure approximately 2005 (km / %
Of total PUBIIC r0Ad SYSLEIM)......cueiiirieieieieire ettt ns
Table 3: Territorial partition of Denmark, Sweden and Norway in center, middle and periphery

Table 4: Empirical findings from the Danish case concerning the four working hypotheses. ................. 115
Table 5: Swedish Road Plan’s recommended geographical allocation of trunk roads, hereunder
IMOTOTWAYS. . t.erevttesesesee st ese e se bbbt s e b bt e b s st e bbbt s e e bbbt b b b sttt e bk n e e n e en e 153
Table 6: Swedish Road Plan’s recommended geographical allocation of secondary roads. .. ... 154
Table 7: Empirical findings from the Swedish case concerning the four working hypotheses.. ... 208
Table 8: Norway’s relative geographical distribution of roads and cars in 1954. ..........cccccovvecivinnnnne 259
Table 9: The Norwegian tax financed State road investments’ relative geographical allocation 1960-81.
........................................................................................................................................................ 314
Table 10: Norwegian sub sea road tunnels completed 1983-2002...........ccocoveueeririnnieciiinnneeee e 339
Table 11: Norwegian turnpike financed road investments and their relative geographical allocation 1986-

Table 12: Empirical findings from the Norwegian case concerning the four working hypotheses...
Table 13: Empirical findings concerning the national collective good hypothesis. ......................

Table 14: Empirical findings concerning the constituencies’ resource struggle hypothesis. ................... 367
Table 15: Aggregated geographical and political representation in Riksdagen’s Traffic Committee 1971-
2006 and Sweden’s relative geographical settlement in 2000. ..........cccoovrnieicinnnn e 369

Table 16: Aggregated geographical and political representation in Stortinget’s Standing Road and
Railroad Committee 1946-1949 and the Standing Committee on Transport and Communications

1950-2005, and Norway’s relative geographical settlement in 2000...........c.cccvevieciinnnnnees 370
Table 17: Empirical findings concerning the party competition hypothesis...........ccocveeevrvrrceicinririnnnns 376
Table 18: Empirical findings concerning the path dependence hypothesis. ..........ccoveeeinrneciiinnenes 383
Table 19: Structural changes in Norwegian economy 1930-2000. ..........ccccrerureene. . 392
Table 20: The four working hypotheses’ status after testing against empirical data. ...........c.cccoevrvrvrrrnnns 400

Xii



Tables in Data Appendix

Table 2.1: The Danish counties’ settlement 1950-1960. ...........cooverrierrmrininriineeeieieieseeeseeeeesseeas 424
Table 2.2: The Danish counties’ settlement and area 1970-2000. ..........cccoevrererinnirscenennnenns ... 425
Table 2.3: Denmark’s absolute settlement and area 1950-2000, center, middle and periphery............... 425
Table 2.4: Denmark’s relative settlement and area 1950-2000, center, middle and periphery. ............... 425
Table 2.5: Folketinget’s geographical representation 1950-1970. ..........cccoevererrrnniccrinennnenns ... 426
Table 2.6: Landstinget’s geographical representation 1947-1951. . ... 426
Table 2.7: Folketinget’s geographical representation 1980-2000. .........cccveueeerereririereersresiseeeeeeseseenes 427
Table 2.8: Folketinget’s absolute and relative geographical representation 1950-2000, center, middle and
PEIIPNEIY. oot bbbt 427
Table 2.9: Landstinget’s absolute and relative geographical representation 1947-1951, center, middle and
PEFIPNEIY. oo .. 427
Table 2.10: Folketinget’s political representation 1950-2000..... ... 428
Table 2.11: Folketinget’s absolute political balance 1950-2000. ... 428
Table 2.12: Folketinget’s relative political balance 1950-2000. .........ccccoorrurieeerinnsieeeesreeeee e 428
Table 2.13: Landstinget’s political representation 1951, .........ccooviiciinnnncceees e 428
Table 2.14: Landstinget’s absolute and relative political balance 1951........ ... 429
Table 2.15: Approximate tax financed Danish road investments 1950-2000. .. ... 430
Table 3.1: The Swedish counties’ settlement and area 1950-2000................ ... 432
Table 3.2: The Swedish counties’ relative settlement and area 1950-2000.............. ... 432
Table 3.3: Sweden’s settlement and area 1950-2000, center, middle and periphery.......... ... 433
Table 3.4: Sweden’s relative settlement and area 1950-2000, center, middle and periphery................... 433
Table 3.5: Riksdagen’s First Chamber’s geographical representation 1950-1970. .......cccccevveeivrirerennnnns 433
Table 3.6: Riksdagen’s Second Chamber’s geographical representation 1950-1970.. ... 434
Table 3.7: The unicameral Riksdagen’s geographical representation 1970-2000. .........c.cocoeeeiecirrernnnins 435
Table 3.8: Riksdagen’s First Chamber’s absolute and relative geographical representation 1950-1970,
center, middle and PEFIPNEIY. ..o 436
Table 3.9: Riksdagen’s Second Chamber’s absolute and relative geographical representation 1950-1970,
center, middle and PEFPNEIY. ..vvvcccei et 436
Table 3.10: The unicameral Riksdagen’s absolute and relative geographical representation 1970-2000,
center, middle and PEFIPNEIY. ..o 436
Table 3.11: Riksdagen’s First Chamber’s political representation 1950-1970 ... 436
Table 3.12: Riksdagen’s First Chamber’s absolute and relative political balance 1950-1970.................. 436
Table 3.13: Riksdagen’s Second Chamber’s political representation 1950-1970. ........cccccvrrrerererennnnns 437
Table 3.14: Riksdagen’s Second Chamber’s absolute and relative political balance 1950-1970. .. 437
Table 3.15: The unicameral Riksdagen’s political representation 1970-2000.............cccccvevrneee. ... 437
Table 3.16: The unicameral Riksdagen’s absolute and relative political balance 1970-2000 .. 437
Table 3.17: Riksdagen’s Standing Traffic Committee 1970-1973, geographical and political
FEPTESENTALION. ...ttt bbbt bbbt e b bt n e 438
Table 3.18: Riksdagen’s Standing Traffic Committee 1973-1976, geographical and political
L] oA=L 1 v L[ TSP 438
Table 3.19: Riksdagen’s Standing Traffic Committee 1976-1979, geographical and political
FEPIESENTALION. ...ttt bbb s bbbt b bbbt bbbt e s bbb 438
Table 3.20: Riksdagen’s Standing Traffic Committee 1979-1982, geographical and political
FEPTESENEALION. ...ttt bbbt b e n e 438
Table 3.21: Riksdagen’s Standing Traffic Committee 1982-1985, geographical and political
L] oA=L 1 v L[ TSP 439
Table 3.22: Riksdagen’s Standing Traffic Committee 1985-1988, geographical and political
FEPIESENTALION. ...ttt ettt b bbbt bbbt b bbb et b bnben 439
Table 3.23: Riksdagen’s Standing Traffic Committee 1988-1991, geographical and political
FEPTESENTALION. ...ttt bbbt bbbt bbbt s n e 439
Table 3.24: Riksdagen’s Standing Traffic Committee 1991-1994, geographical and political
TEPFESENTALION. ...vvviiiiit ettt bbbt bbb 439
Table 3.25: Riksdagen’s Standing Traffic Committee 1994-1998, geographical and political
FEPIESENTALION. ...ttt ettt b bbbt bbbt b bbb et b bnben 439
Table 3.26: Riksdagen’s Standing Traffic Committee 1998-2002, geographical and political
FEPTESENTALION. ...ttt bbbttt bbbt sb bbb 440

xii



Table 3.27: Riksdagen’s Standing Traffic Committee 2002-2006, geographical and political

TEPFESENTALION. ...vvtiiitii ettt bbbt bbb 440
Table 3.28: Approximate Swedish tax financed road investments 1936-2000.. . 441
Table 4.1: The Norwegian counties’ settlement and area 1950-2000................ . 443
Table 4.2: The Norwegian counties’ relative settlement and area 1950-2000.......... . 443
Table 4.3: Norway'’s settlement and area 1950-2000, center, middle and periphery.......... . 444
Table 4.4: Norway’s relative settlement and area 1950-2000, center, middle and periphery. . 444
Table 4.5: Stortinget’s geographical representation 1950. .........ccooeeerinirnreieienineneneenns . 444
Table 4.6 Stortingets’ geographical representation 1960-2000...........c.cceerrrrieereninmnnieeienseeee e 445
Table 4.7: Stortinget’s absolute and relative geographical representation 1950-2000, center, middle and

PEIIPNETY. oottt 445

Table 4.8: Stortinget’s political representation 1950-2000.
Table 4.9: Stortinget’s absolute and relative political balance 1950-2000. .........ccccvreeririnrneierirerenas 446
Table 4.10: Stortinget’s Standing Road and Railroad Committee 1946-1949, geographical and political
FEPTESENTALION. ...ttt ettt bbbt bbbttt b bttt b 446
Table 4.11: Stortinget’s Standing Committee on Transport and Communications 1950-1953, geographical
and political FEPreSENtAtION. ........cvcecuiieieiiri et 446
Table 4.12: Stortinget’s Standing Committee on Transport and Communications 1954-1957, geographical
and POIItiCal rEPreSENLALION. .......ccov ettt 447
Table 4.13: Stortinget’s Standing Committee on Transport and Communications 1958-1961, geographical
and POIItICal rEPreSENTALION. .......cvoviirieeeiiieirieie et 447
Table 4.14: Stortinget’s Standing Committee on Transport and Communications 1961-1965, geographical
and political FEPreSENtAtION. .......cvieeuiieiiiirii it 447
Table 4.15: Stortinget’s Standing Committee on Transport and Communications 1965-1969, geographical
and POLItICal rEPreSENLALION. .......cciiiiiereeieei ettt 447
Table 4.16: Stortinget’s Standing Committee on Transport and Communications 1969-1973, geographical
and Political rEPrESENLALION. ......ccivviveieeeiiiriete ettt eanas 447
Table 4.17: Stortinget’s Standing Committee on Transport and Communications 1973-1977, geographical
and political FEPreSENTAtION. ........c.vcecuiieieiir e 448
Table 4.18: Stortinget’s Standing Committee on Transport and Communications 1977-1981, geographical
and POLItiCal rePreSENTALION. .......cccoviiricieieieiretee ettt 448
Table 4.19: Stortinget’s Standing Committee on Transport and Communications 1981-1985, geographical
and POlitical rEPrESENTALION. ......ccoviviveieeeiiiriete ettt ennan 448
Table 4.20: Stortinget’s Standing Committee on Transport and Communications 1985-1989, geographical
and political FEPreSENtAtION. ........cvcecuiieieiiri et 448
Table 4.21: Stortinget’s Standing Committee on Transport and Communications 1989-1993, geographical
and POLItiCal rEPreSENLALION. .......ccuiiiiiecieieeeirete bbbttt 448
Table 4.22: Stortinget’s Standing Committee on Transport and Communications 1993-1997, geographical
and Political rEPrESENTALION. ......ccovviveieeeiiiriete ettt eanan 449
Table 4.23: Stortinget’s Standing Committee on Transport and Communications 1997-2001, geographical
and political FEPreSENtAtION. .......c.veeeuiieieiirir et 449
Table 4.24: Stortinget’s Standing Committee on Transport and Communications 2001-2005, geographical
and POlItiCal rePreSENLALION. .......cccouii ettt 449
Table 4.25: Approximate Norwegian tax financed road investments 1934/35-2000 ...........cccccccvevrrnnnens 450

Xiv



Chapter 1 — Why has Norwegian authorities pursued a
road policy contrary to those in most other western
industrialized countries?

Norway was in 2002 the third wealthiest country in the world, according to OECD,
with a GDP of 35.482 current PPP US dollars (USD) per capita. Luxembourg, the
wealthiest, GDP per capita was 49.150 PPP USD. The second wealthiest country,
USA, had 36.121 PPP USD per capita in GDP. The OECD average in 2002 was
25.810 PPP USD per capita.” But Norway lagged in 2005 between 30 and 60 years
after most other industrialized countries with regard to construction of modern trunk
roads and motorways between the regions and to the export markets. Denmark’s
national motorway system was almost completed in 2000. Sweden has similarly
Scandinavia’s most comprehensive motorway system measured in kilometers. The
Danish and Swedish executives and legislators pursued a traditional road policy.
They built roads from the crowded central and urban areas towards the sparsely
populated peripheral and rural areas, and allocated the road investments according to
an economic and industrial logic. The Norwegian executives and legislators on the
other hand pursued a contrary road policy, and built roads from the desolate
peripheral and rural areas towards the crowded central and urban areas, and
allocated most road investments according to a political logic. Highly noticeable
congestion, accident and environmental problems within and near Norway’s major
cities were deliberately overlooked or ignored, even if the major population clusters’
inhabitants paid far more in vehicle and fuel taxes than they received in State road
appropriations. How to explain these puzzle that may indicate both governance and
policy failures?

How to explain the remarkably different road policies and road systems in
Denmark, Sweden and Norway? The aim of this comparative, historical case study
about Danish, Swedish and Norwegian road policy during the 20" century is first to
provide an overview of the development during time, and second to explain the
different outcomes concerning road policy in three otherwise quite similar countries.
This study emphasizes the Norwegian case. The Danish and Swedish cases are used
as yardsticks or benchmarks, to overcome taken-for-grantedness, to contrast the
Norwegian case and to identify the critical differences that may explain the different
road policies.

This introductory chapter starts with a discussion of why studies of road policy
and road construction have common interest, and continues with some empirical
observations and puzzles. The third section examines some common sense or
popular explanations or conventional wisdom about the particular Norwegian road
policy after World War Two. The fourth section presents the study’s analytical,
theoretical and methodical framework, hereunder the four working hypotheses. The
fifth section is a map for further reading. The final section summarizes this chapter’s
discussions.

! OECD Factbook 2005: Macroeconomic trends - gross domestic product (GDP) - size of GDP [Online
January 9" 2006] —~URL: http:/puck.sourceoecd.org/vI=49239/cl=40/nw=1/rpsv/factbook/02-01-01-
t02.xls. 1
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Why have studies of road policy and road construction common
interest?

Infrastructure policy is an interesting study object, because roads, railroads, harbors,
canals, airports, telephone systems, oil and gas pipelines, water and sewage systems
and electrical power grids and other infrastructures have long-term consequences for
the economic development, and for a society as such. A time horizon of 50 to 100
years is often necessary to understand the consequences of roads taken or not taken,
because infrastructures create literally path dependencies concerning urban and rural
development, economic growth and decline. Infrastructures affect also a society’s
distribution of benefits and burdens. Construction of particular infrastructures
facilitates some paths of development and rule out others. Many decisions about
building or not building infrastructures have almost irreversible consequences.

Infrastructure investments is often synonymous with distributional conflicts

Major infrastructure initiatives often entail political and distributional conflicts, due
to resource constraints, the investments’ magnitude and long-term consequences,
and because major infrastructure investments may crowd out minor investments.
The economist Paul Krugman claims a government desiring increased national
wealth level through increased productivity instead of or in addition to harvesting
raw materials or natural resources can manipulate three parameters, namely the
guantity of available capital for business enterprises, the society’s social overhead
capital and the work force’s education.? Krugman’s claims are based on so-called
endogenous growth theory.® Roads and other infrastructures are central components
in a society’s social overhead capital, and provide spillovers or externalities to
private sector enterprises.® The social overhead capital together with other
institutional changes was critical for the transformation from traditional, agricultural
to modern industrial societies.” Roads and other infrastructures are thus of great
importance for a society’s long-term economic growth and prosperity.

Road policy and road construction is usually considered as low-politics and
thus subject to tough resource struggles between different political parties,
geographical areas and constituencies. Low politics is usually clearly distinguished
from high-politics, which often is characterized by national consensus, because it
concerns the nation state’s existence.

Most democratic and industrialized countries have relied on full or partial tax
financing of roads, because the high-level road system has many collective goods
characteristics. Collective goods differ from private goods because exclusion from
consumption is neither possible nor desirable. Market failures lead usually to
undersupply of collective goods. The marginal costs for providing collective goods
for another individual are low. There is also costly to exclude users from consuming

2 Krugman (1994:125).

® Aghion and Howitt (1998); Kennedy (1997:98).
* Samuelson and Nordhaus (2001:224).

5 Cf. Rostow (1990:24-29).
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collective goods.® National defense and lighthouses are two common textbook
examples of pure collective goods. Private goods, where exclusion is easy and with
high marginal costs for providing the good to another individual, can be supplied in
a market, but private goods can also be supplied through public production.’
Examples of private goods supplied through public production in many countries are
higher education and health services.

The so-called New Public Management (NPM), which emerged after the neo-
liberal shift at the turn of the 1970s and 80s, has led to increased reliance in many
countries on market mechanisms even for supply and allocation of collective goods.®
But there are also countries where planning, construction and operations of high-
level roads have been outsourced to private or semi-public enterprises decades
before NPM became fashionable, such as in Italy, France and Austria, which have
relied on turnpike financing of their motorway systems. On the other hand, there are
also examples of countries where market solutions enjoy very prominent positions in
most aspects of life, such as USA, but where road construction has been one of the
public sector’s most prominent tasks in addition to national defense, law
enforcement, basic education and research. Finally, there are examples of countries
where the market forces have been partly suspended or heavily constrained, such as
in Norway after World War Two. The Norwegian politicians emphasized public
production and supply of private goods, rather than investments in social overhead
capital and collective goods such as roads and other transport and communication
infrastructures.

® See for instance Downs (1957:164-174); Olson (1965/71:13-15); Stiglitz (1986:119-127); Varian
(1999:617-618) for discussions about collective goods, and Gustafsson (1987) about roads perceived as
collective goods.

" See for instance Stiglitz (1986:124-131) for discussions about private goods and public production of
private goods.

8 See for instance Savas (1987); Walsh (1995) and Flynn (1997) for further discussions about New Public
Management.
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Figure 1: Denmark, Sweden and Norway’s location in northern Europe.
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Different categories of roads serve different purposes

The roads’ main purpose is to facilitate communication and swift movements of
persons and goods. Well-functioning transports are a “precondition for economic
development”, according to the Swedish National Road and Transport Research



Chapter 1- Why has Norwegian authorities pursued a road policy contrary to those in most other western
industrialized countries?

Institute.® But the road policy is inherently complex, because of conflicts between
effectiveness, road safety, regional policy, fairness and equity, due to budget
constraints and usually limited resources. Roads connected into a road system
provide also network externalities; i.e. the users’ utility from the road investments is
dependent of how many others who consume the good, analogous to for instance
telephones, fax machines and Internet. Network externalities are often collective
goods.*°

The public road system is here defined as physical roads; included bridges,
tunnels and ferries open for all motorists. The public road system or road
infrastructure can be understood as a hierarchy or tree-structure, or as the body’s
blood system.'! The roads are usually divided into different classes or categories,
according to the roads’ function, and according to the organizing of the
responsibility for management, planning, financing, construction, maintenance and
operations, etc.” This is the case in most countries, even in Denmark, Sweden and
Norway.

Trunk roads connect different regions within a country and neighboring
countries, integrate major population centers, industrial, raw material and natural
resource areas and domestic and foreign markets. Modern trunk roads have usually
hard paving, level free crossings, high speed limits and high permitted payloads to
ensure safe and efficient transportation of large volumes of passengers and goods,
which reduces the trade and industry’s transaction costs and improve the society’s
flexibility. Most modern trunk roads are designed and built according to the so-
called traffic engineering’s principles for traffic separation and traffic
differentiation; i.e. with physical separation of hard and soft road users, and
dedicated roads for remote and local traffic, for fast and slow-moving vehicle, etc.
Most western industrialized countries’ trunk roads are built as four or six lane
motorways in crowded areas, with physical separation between the directions of
traffic and level free crossings. Less crowded trunk roads are often built as two lane
expressways, without physical separation between the directions of traffic but with
level free crossings or traffic circles. The trunk roads’ benefits are thus usually not
restricted to a particular geographical area, because they improve the road safety and
promote the trade and industry’s effectiveness through reduced transaction costs,
which usually is beneficial for the entire society. Modern trunk roads are therefore
perceived as national collective goods in most countries. Even modern trunk roads’
spillovers or positive externalities, such as improved road safety and environmental
standards or improved competitiveness for the trade and industry can be understood
as collective goods. The negative externalities from modern trunk roads such as
increased traffic in case of economic growth and increased activity level, and
thereby often entailing increases in air and noise pollution unless such problems are

® Hultcrantz and Nilsson (2004:10-11).

10 See for instance Varian (1999:606, 617-618); Samuelson and Nordhaus (2001:225) about network
externalities.

1 See for instance Eckhoff (1969:66 ff.).

12 See for instance Arne @stgérd, Utforming av vegsystemer, lecture for Den Norske Ingenigrforening,
Kommunal og arbeidsdepartementet, Norsk institutt for by- og regionsforskning and Transportgkonomisk
institutt, Kongsberg March 17-19™ 1970, Institutt for veg- og jernbanebygging, Norges tekniske hagskole,
Trondheim 1970, VDA.
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reduced by improved technology, can similarly be understood as collective evils or
burdens.

Highways connect different areas or places across the county borders similarly
as the trunk roads. Some countries, such as Norway, define the most crowded or
economically most important highways as trunk roads, and consider trunk roads as a
subset of the highways. Other countries, such as Denmark and Sweden, define trunk
roads as a particular class of roads. Highways, particularly those not defined as trunk
roads, have often somewhat simpler technical standard, even if they might be
crowded. Highways permit usually high payloads, but the crossings are usually
level. The speed limits are similarly often below those on the trunk roads. Many
highways pass through city hubs or residential areas. Highways are usually
somewhere in between national and local collective goods, and are often considered
as local collective goods, because of more geographically concentrated benefits
compared to trunk roads.

Local roads, such as secondary highways, county roads, municipal roads,
parish roads or city streets are usually internal connections within the counties or
municipals, often to peripheral and rural areas. Local roads are usually less crowded
than trunk roads and highways, and have usually considerably simpler technical
standards for payloads, speed limits and road safety. Local roads vary from local
collective to private goods, depending on how concentrated the benefits are. Local
roads that serve a county or municipal is usually considered as local collective
goods, while local roads that serve individual properties are usually considered as
private goods.

There can also be drawn a distinction between roads as collective or private
goods depending on the available road capacity. Sufficient road capacity can be
understood as a collective good, because of no rivalry about the consumption and
zero or almost zero marginal cost for providing road capacity for another user. A
crowded or congested road on the other hand can be understood as a private good,
because the marginal cost for providing road capacity for another user can be very
high, particularly in urban areas. The available road capacity is hence also decisive
for what kind of goods we are talking about. The roads’ characteristic may thus
change during the day or week, from private goods characteristics during peak hours
to almost pure collective goods characteristics during nights and weekends. The
roads’ changing characteristics have been utilized among others in Singapore,
London, Stockholm and Trondheim in Norway, where economic mechanisms, such
as congestion fees or road pricing, are used to constrain the traffic in the city hubs.
Congestion fees or road pricing is often introduced because further investments in
new roads have not been considered possible or desirable of economic,
environmental, political and/or ideological reasons.

The road policy and road construction is usually determined by the political
economy

The trunk roads and highways’ externalities’ collective goods characteristics have
made management and financing of trunk roads and highways to public tasks in
most countries. Road policy and road construction is therefore usually a result of
collective action in the legislature, unless the road policy and road construction is
left entirely to the market, to autonomous professionals and/or local politicians or
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administrators. Local roads are similarly managed and financed locally in most
countries, due to their usually geographically concentrated benefits.

A country’s road policy and road construction is usually determined by the
political economy. Political economy is the study of questions about how
institutional and economic arrangements serves the interests of different groups, and
how institutional arrangements evolve over time, in response to the incentives,
strategies and choices of different groups and individuals.*® The political economy’s
bottom line is distribution of benefits and burdens within a society. Peter A. Hall
distinguished between interest-based, institution-oriented and idea-based studies of
political economy, but these three approaches are only mutually exclusive in their
most cultivated versions.* This study is based on an institutional approach, but it
includes also elements from the interests and idea-based approaches, and takes what
Hall describes as an “electoral approach” from the interest-based perspective.®
Because this study recognizes the politics’ primacy and the politicians’ desire for
reelection, even if many politicians engage in politics because they care about the
well being of their community and fellow citizens. Furthermore, this study
recognizes the existence of possible political business cycles, and recognizes also
the premise from the idea-based approach that ideas may have causal effects on
formation of the actors’ preferences and thereby on development of institutions and
policy outcomes.

Empirical observations and puzzles — is there a Norwegian
“Sonderweg” even with regard to road policy and road
construction?

The executives and legislators have so far not been able or willing to catch up
Norway’s lag with regard to modern trunk roads and motorways compared to most
other West European countries and soon also most East European countries.

About 27 percent of the Norwegian highways in 2000 were defined as trunk
roads and carried out 47 percent of the traffic work. 36,1 percent of Norway’s road
accidents 1993-2000 took place on these trunk roads. Head on collisions have been a
common cause of sudden and violent death or disablement on Norway’s three most
crowded trunk roads, E6 from the Swedish border at Svinesund to the capital Oslo,
E18 from the Swedish border at @rje to Oslo and E18 from Oslo to Kristiansand.®
The risk for head on collisions on crowded roads without physical separations
between the directions of traffic, for instance through construction of a center strip,
increases more than the traffic, theoretically exponentially with the number of
vehicles passing each other head on.'” These facts have not been reflected in
Norwegian trunk road policy or road construction until recently. Figure 2 provides
an overview of fatalities on Norwegian trunk roads 2002-2005. Notice there are
hardly any fatalities on the motorways southwest and southeast of Oslo. Many

'3 See for instance Alt and Alesina (1998:645); Hall (1997:174-175).

4 Hall (1997:189).

5 Hall (1997:178).

16 See for instance Ragngy and Elvik (2003:8-9, 11, 16); St. meld. nr. 24 (2003-2004) Nasjonal
transportplan 2006-2015:78-80, 107, 130-131, 134-135, 142; Liv Ekeberg, “Norges ti verste veier”,
Nettavisen, August 12" 2004 [Online June 19" 2005] — URL: http://pub.tv2.no/dyn-nettavisen.

7 Schistad (2006 [Telephone interview]).
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Norwegian cities and urban areas are still missing dedicated networks of bicycle
lanes and footpaths, even if Norwegian politicians since the early 1970s have
advocated use of public transports and bicycles rather than cars in central and
densely populated areas.’® Sweden had 31.000 kilometers dedicated bicycle lanes
and footpaths in 2003, more than the entire Norwegian highway and trunk road
system.™ The Norwegian road policy has been consequential. About 60 percent of
Norwegian transport and logistic enterprises and about 50 percent of the production
and retail enterprises reported in 2003 they were harmed by congestion within and
near the major cities. The rural areas’ poor road sections harmed similarly 50 and
respectively 40 percent of these enterprises.”’ Norwegian trade and industry
dependent of road transport have therefore far higher transport costs than their
competitors.

18 See for instance St. meld. nr. 9 (1978-79) Om trafikk og bymiljs — Norsk vegplan for byer og
tettsteder:10-14, 18-21, 23-24; St. meld. nr. 24 (2003-2004) Nasjonal transportplan 2006-2015:97-98,
107.

% Fakta om Vagverket, vagar och trafikk. Publikation 2003:48:6 [Online November 11" 2003] — URL:
http://www.vv.se/publ_blank/bokhylla/arsrapport/fakta/Fickfakta.pdf.

2 Dybedal and Ludvigsen (2003).
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Figure 2: Fatalities on Norwegian trunk roads 2002-2005.
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The paradoxical situation is that Norway is more dependent of cars and road
transports than almost any other West European country, because of dispersed
settlement, poorly developed public transports, a long and narrow country and
localization in Europe’s northwestern periphery. But the road policy and road
construction have hardly reflected these facts, despite assumed rational and
intelligent politicians. This is a puzzle, given a trade and industry facing initially
European and later also global competition, and recently also global competition
concerning the trade and industry’s location. Those trade and industries located in
Norway’s peripheral areas struggle with significant time and distance handicaps
compared to their competitors located in EU. The direct line from Oslo to Kirkenes,
Norway’s northeastern town at the Russian border equals approximately the direct
line from Oslo to Dublin, Beograd or almost to Rome.

Road transport of passengers and goods increased dramatically in Norway
from October 1960, when the Labor Party executive liquidated its postwar car
rationing. The number of cars of all categories increased from about 338.000 in
1960 to 2,3 millions in 2000.%* Passenger cars carried out about 79 percent of the
person transport in 2002, compared to 41 percent in 1960, 23 percent in 1950, 12
percent in 1945 and 40 percent in 1939.% The Labor Party executive’s postwar road
and motoring policy after completing the initial reconstruction about 1948/49
delayed further the shift from railroad to road transports that gained momentum in
the second half of the 1930s, which was aborted by the German occupation 1940-45.
Road transport is currently the dominant mode of land transport of goods. The goods
volumes transported on Norwegian roads increased nine times 1960-2000.%® There
seems to have been significant discrepancies between the realities and the
Norwegian road policy and road construction during most of the postwar period.

Passenger cars carried out about 70 percent of the Swedish and Danish person
transports in 2000, but the trend has been falling since 1970, instead of increasing as
in Norway.?* Road transports are similarly the most important mode of land
transport of goods in Denmark and Sweden, such as in Norway, even if railroads
carry more goods in Sweden than in Norway and Denmark. The road transport’s
relative share of land based goods transports are strongly increasing in Norway,
slowly growing in Sweden and has been reduced in Denmark since 1970, after a
peak in 1990.%° The actual Norwegian development has thus been contrary to the
executives’ publicly stated goals since the 1970s, namely more goods transports on
railroads and ships rather than on roads, and more public transports of passengers
instead of use of passenger cars. The actual development with regard to transports of
goods and passengers in Norway may indicate a policy failure, significant doses of
symbol policy, or combinations thereof.

2 Bjl- og veistatistikk 2002, Opplysningsradet for Veitrafikken, Oslo 2002:Tabell 1-10, OVA.

%2 Cf. DB-DBA-PTW 1926-2002.

28 St. meld. nr. 24 (2003-2004) Nasjonal transportplan 2006-2015:32 Table 3.2.

2 European Union Energy & Transport in Figures 2003, European Commission Directorate-General for
Energy and Transport, in co-operation with Eurostat, Brussels: The calculations are based on data from
table 3.5.4,3.5.6,3.5.7,3.5.8,3.5.9 and 3.5.11.

% European Union Energy & Transport in Figures 2003: The calculations are based on data from table
3.45,34.7,34.9,34.22,3.4.23 and 3.4.25.
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Modern roads facilitated economic growth and development after the
depression and World War Two

Development of national transport and communication infrastructure plans,
hereunder road plans, was an international trend in the 1930s as well in the 1950s.
Modern trunk roads and motorways were then considered important to safeguard
development of future wealth, prosperity and competitiveness after the 1930’s
depression and after World War Two. National road plans and road construction
programs were completed in among others Austria, Denmark, Finland, France,
Germany, Holland, Great Britain, Italy, Spain, Sweden, Switzerland and USA.%*®
These countries’ executives and legislatures emphasized first and foremost
development of national trunk road system, hereunder construction of motorways in
the most crowded areas. Most new trunk roads were built outwards, from the major
population and industrial areas towards the more sparsely populated peripheral and
rural areas.

Europe and USA’s modern trunk road and motorway systems reduced the
trade and industry’s transportation costs, due to increased permitted payloads and
speed compared to the old highways, and improved also the labor markets’
flexibility because of increased commuting ranges given constant time consumption.
The road safety was similarly radically improved compared to the old highways,
because most new trunk roads and motorways were built according to the traffic
engineering’s principles for traffic separation and traffic differentiation. Some
countries built also dedicated road systems for pedestrians and bicyclists and solved
also their urban areas’ congestion, accident and environmental problems, because
the new trunk roads and motorways diverted or drained through traffic from the city
hubs and residential areas.?’ However, the flip side of the unconstrained mass
motoring have in some instances been urban sprawl and collapsing city hubs, such
as described in Owen D. Gutfreund’s study of some US cities.?®

A Norwegian “Sonderweg” even for the 20" century’s road policy?

The economic historian Francis Sejersted explained development of Norway’s
industrial capitalism during the 19" and 20" century as result of a Norwegian
“Sonderweg”, due to Norway’s lack of major industrialists and bankers, a highly
decentralized society and a State that partly compensated the lack of capitalists.”

% See for instance Christiani & Nielsen, Hgjgaard & Schultz A/S, Kampmann, Kierulf & Saxild A/S,
Motorveje med broer over Storebelt og @resund:14-15; Christiani & Nielsen, Hgjgaard & Schultz A/S,
Kampmann, Kierulf & Saxild A/S, Motorveje med broer over Storebzlt og @resund supplerende
bemarkninger til forslag af 9. Marts 1936:13-16; SOU 1958:1 Vagplan for Sverige . Del 1. Riktlinjer och
forslag samt kartbilagor:21-27; Beteenkning nr. 294, Indplaceringen af de store trafikinvesteringer.
Storkgbenhavns neertrafik, Storebaltsbro, @resundsbro i et samlet 20 &rs program for de offentlige
trafikinvesteringer; Rallis (1992:112); Jargensen (2001:290-295); Rae (1971:187-194); Rognan (1995);
Cowan (1997:236-239); Altshuler and Luberoff (2003:77-88); Antila and Nenonen (2000:58 ff.);
Gutfreund (2004:7-59); Mom (2005:762-770).

27 See for instance Eckhoff (1969:27-87) about how traffic planning gradually became an integrated part
of urban planning in most industrialized during the interwar years. There were also attempts of
introducing these ideas in Norway during the 1960s, but they triggered soon resistance, among others
from interest groups opposing centralization, urbanization and mass motoring.

% Gutfreund (2004).

2 Sejersted (1991a).
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Norway’s road system built during the 1970s and early 80s had many similarities
with Norway’s 19" century’s narrow gauge railroads, and even with the Norwegian
telephone system developed from the turn of the 19" and 20" century until about
1920. Because the early 20" century Norwegian telephone system was a particular
mixture of State owned and operated trunk lines and privately owned and operated
cooperative local lines, which gradually were overtaken by the State Telephone and
Telegraph Board.*® Many of Norway’s narrow gauge railroads were rebuilt to
normal gauge early in the 20" century, when they became obsolete and had great
difficulties competing with the early trucks and passenger cars’ flexibility and cost
effectiveness.®’ Norway’s “narrow gauge road system” built during the 1970s and
early 80s was more a social welfare good than a transport infrastructure, because it
was acceptable for passenger cars on sparsely trafficed road links, but constrained
the possibilities for use of heavy trailer trucks.* Norwegian executives and
legislators prioritized also construction of local roads to trunk roads between the
regions and cities, and roads from the peripheral and rural areas to the central and
urban areas, rather than the opposite, even if most cars were located in the central
and urban areas. The Norwegian road policy and road construction after World War
Two differed thus fundamentally from most other western industrialized countries’.
Table 1 provides a historical overview of the tax financed road investments
per capita in Denmark, Sweden and Norway 1950-2000 measured in 1990 PPP US
dollar (USD). Table 1 does not include Danish or Norwegian turnpike financed road
investments such as the Great Belt and @resund Connections, which each were
mega-projects in the order of magnitude of approximately a decade of tax financed
road investments, or Norway’s numerous urban packages or mainland connections.

Table 1: Danish, Swedish and Norwegian tax financed road investments per capita
1950-2000 (1990 PPP USD).

Denmark

Sweden

Norway

1950

22

28

14

1960

a4

97

45

1970

116

135

106

1980

98

95

120

1990

32

73

82

2000

66

58

73

Sources: *

% Cf. Bergh (2004a:220-225, 243-285; 2004b); Rinde (2004:238-281; 2005:280 ff., 438-439).
*! For a more detailed discussion about the Norwegian narrow gauge railroads see for instance Bergh
(2004a:165-285; 2004b); see also Bjgrnland (1989:117-147) concerning these railroads’ lack of

competitiveness.
%2 Boge (2004).

% This table is based on investment data from Jargensen (2001:433 Tabel V,3); Larsson (1993:242 Tabell
6); Vagverkets arsredovisning 2000:29; Statistisk bilag til Arsrapport for 1950 fra Opplysningsrédet for
Biltrafikken pr. 10/4-51 (Ajourfart pr. 10/5-1951):6, OVA; Melding om vegvesenets virksomhet (1960);
Vegvesenets virksomhet 1970; Vegvesenets arsberetning 1980; Statens vegvesen Arsberetning 1990;
Ngkkeltall 2000, VDA. The number of inhabitants stems from Statistisk arbog 1951, Det Statistiske
Departement, Copenhagen 1951:6-7 Tabel 7; Statistisk &rbog 1961, Det Statistiske Departement,
Copenhagen 1961:1 Tabel 1; Statistisk &rbog 1971, Danmarks statistik, Copenhagen 1971:1 Tabel 1;
Statistisk arbog 1981, Danmarks statistik, Copenhagen 1981:1 Tabel 1; Statistisk arbog 1991, Danmarks
statistik, Copenhagen 1991:19 Tabel 1; Statistisk &rbog 2000, Danmarks statistik, Copenhagen 2000:17
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Sweden made clearly the largest road investments per capita in 1950, 1960
and 1970 according to Table 1. Denmark made the second largest road investments
per capita in 1950 and 1970, and made almost equal investments per capita as
Norway in 1960. Norway made the largest tax financed road investments per capita
in 1980, 1990 and 2000 when Norway had become a wealthy oil producer. The
Norwegian road investments were thus significantly delayed compared to those in
Denmark and Sweden. The Norwegian road investments per capita were particularly
small in the early 1950s.

Denmark invested heavily in the road infrastructure already during the
interwar years. Most of Denmark’s highways and local roads were completed
already prior to World War Two, and were paved with asphalt within 1960. Sweden
invested similarly heavily in the 1960s to catch up its lag concerning modern trunk
roads, motorways, highways and economically significant local roads. The
Norwegian road investments per capita after 1980 was above those in Denmark and
Sweden, but minuscule compared to Norway’s financial leverage and the trunk road
system’s actual need for modernizing with regard to capacity, road safety and
environmental standards.

Figure 3 provides an overview of construction of motorways in Denmark,
Sweden and Norway between 1958 and 2005, and indicates clearly that Norway
lagged behind Denmark and Sweden. However, Norway’s lag with regard to modern
trunk roads and motorways may not be a coincidence, because only 131 kilometers
or 3,26 percent of the 4.021 kilometers Norwegian railroad in 1999 had double
tracks, the rest was single tracks.** 44 percent of the Danish and 17 percent of the
Swedish railroad systems had double or more than double tracks in 2001.%*
Norway’s only modern high-speed railroad is the 66 kilometers long
Gardermobanen completed in 1999 between Etterstad north of Oslo’s Central
Station and the new airport at Gardermoen.® Sweden had 330 kilometers modern
high-speed railroads under construction in 2002, and an operational high-speed
railroad between Stockholm’s Central Station and the airport at Arlanda. The 15 EU
member countries had 2.853 kilometers operational high-speed railroads in 2002.
High-speed railroads are according to EU defined as railroads specially built or
upgraded for at least 250 kilometers per hour.” Construction of modern land based

Tabel 1; Folkméangd efter region och tid [Online April 14" 2005] - URL:
http://www.ssd.sch.se/databaser/makro/temp/tmp20054141005228BE0101E1 xls; Statistisk arbok 1993,
Statistisk sentralbyra, Oslo and Kongsvinger, 1993:38 Tabell 15; Statistisk arbok 2000, Statistisk
sentralbyrd, Oslo and Kongsvinger, 2000:69 Tabell 59.

% Statistisk &rbok 2000, Statistisk sentralbyrd, Oslo and Kongsvinger, 2000:417 Tabell 535.

% European Union Energy & Transport in Figures 2003, European Commission Directorate-General for
Energy and Transport, in co-operation with Eurostat, Brussels:Table 3.2.1.

% Historikk [Online January 20" 2006] — URL:
http://www.flytoget.no/Templates/Informasjon.aspx?id=130. See for instance Boge (2000) about the
political process leading to construction of the new airport at Gardermoen, and how Gardermobanen was
used politically to facilitate construction of the new airport.

¥ European Union Energy & Transport in Figures 2003, European Commission Directorate-General for
Energy and Transport, in co-operation with Eurostat, Brussels:Table 3.2.2, Table 3.2.4.
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transport and communication infrastructures have obviously not been Norwegian
executives and legislators’ priority number one after World War Two or after
Norway became a wealthy oil producer.

Figure 3: Motorways in Denmark, Sweden and Norway, 1958-2005.
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The Danish and Swedish authorities’ construction of motorways have been
comparable to that in most other EEC/EC/EU countries. The first 6 EEC member
countries had 3.239 kilometers of motorways in 1958. The 15 EU member countries
in 2002 had 53.267 kilometers of motorways.* The Danish and Swedish motorway
investments were somewhat reduced between 1973 and 1986 because of recession
and State economic problems caused by the first oil price shock, OPEC 1, 1973-74,
and the entailing stagflation, and the second oil price shock, OPEC 2, 1979-80, and
the entailing deflationary policies. But the Danish and Swedish authorities
prioritized investments in the trunk road and motorway systems from the second half
of the 1980s, to safeguard the trade and industry’s future competitiveness and
opportunities. The Norwegian authorities cancelled in practice further construction
of motorways in 1973. The Norwegian tax financed road investments have so far not

% 50 years of figures on Europe. Data 1952-2001. 2003 edition. Office for Official Publications of the
European Communities, Luxembourg, 2003:113; Bil- og veistatistikk 1975. Opplysningsradet for
Biltrafikken, Oslo May 1975:146, OVA,”Nordic Statistics 1999”, CD-ROM enclosed Nordic Statistical
Yearbook 1999. Nordic Council of Ministers, Copenhagen 1999:Table trsp04 (* = 1980, ** = 1985);
Arsmelding 1995 Statens vegvesen Vegdirektoratet. Vegdirektoratet, Oslo 1996, VDA: Arsmelding
2001:Tabell 6 Motorveglengder [Online June 28™ 2004] - URL:
http://www.vegvesen.no/aarsmelding/2001/index.html.

% 50 years of figures on Europe. Data 1952-2001. 2003 edition. Office for Official Publications of the
European Communities, Luxembourg, 2003:113; Europe in Figures. Eurostat yearbook 2005, 2005
edition. Office for Official Publications of the European Communities, Luxembourg, 2005:246.
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regained the 1978 level, and the accumulated needs for catch-up both concerning
trunk road and motorway investments and maintenance of the public road system is
substantial, even if Norway became one of Europe’s wealthiest countries from the
1980s because of the fast growing oil and gas revenues. Very few of these are
invested in modern land based transport and communication transport infrastructures
to safeguard Norwegian trade and industry’s future opportunities.

Table 2 provides an overview of the Danish, Swedish and Norwegian public
road systems approximately 2005. The public road systems are here divided into
trunk roads, hereunder motorways, highways and local roads. The table provides
both an overview of the road systems and the different categories’ length measured
in kilometers, and the different categories’ relative share of the respective public
road systems.

Table 2: The Danish, Swedish and Norwegian public road systems’ structure
approximately 2005 (km / % of total public road system).

Denmark (km / %)

Sweden (km / %)

Norway (km / %)

Public roads

72.247 1 100%

138.288 / 100%

91.919/100%

Trunk roads

1.619/2,2%

4.893/3,5%

8.600 / 9,4%

Hereunder motorways

990/ 1,4%

1.661/1,2%

213/0,2%

Highways

9.702/ 13,4%

10.461/7,6%

18.532/20,2% ™

Local roads

60.894 / 84,3%

122.934 / 88,9%

64.787 / 70,5%

Sources: #

Sweden has Scandinavia’s largest and Denmark the smallest public road
system according to Table 2. This reflects partly the three countries’ areas, but only
partly, because Denmark has only about 1/7" of Norway’s area, and only about 1/9™
of Sweden’s area.*” Norway has most kilometers trunk roads, and the Norwegian
share of trunk roads is far above that in Denmark and Sweden. This reflects largely
Norway’s dispersed settlement and the fact that Norway is a long and narrow
country. However, Norway differs fundamentally from Denmark and Sweden
concerning motorways, because Norway has only about 1/7" of motorways
compared to Denmark and 1/6" of motorways compared to Sweden, given the
public road systems’ total length, even if none of the countries have more need for
modern trunk roads and motorways than Norway, because of the time and distance
handicaps. Norway has most highways, given the total road system’s length, even if
trunk roads are accounted for separately in Table 2. Sweden has the smallest relative

0 Exclusive trunk roads, because trunk roads are defined as a subset of highways.

“ Vejlengder fordelt pa vejbestyrelser [Online May 11" 2005] — URL:
http://webapp.vd.dk/interstat/isPrint.asp?PAGE_ID=757& THEME_ID=1&subjectFilterl=&viewlD1=&d
isplayAs1=Table; Statistiska centralbyrén, Statistisk arshok fér Sverige 2004, Stockholm 2003:212 Tabell
227 [Online May 11" ] — URL:

http://www.scb.se/statistik/ AA/OV0904/2004A01/0V0904_2004A01 BR_SV_A01SA0401.pdf
(municipal roads); Information om "Vagkategori" pa det statliga vagnatet. Aktuellt per 050331 [Online
May 11" 2005] — URL: http://www20.vv.se/vdb/webb-sidor/vagkategori.htm; ** Nakkeltall. Arsmelding
for 2003:15 [Online May 11" 2005] — URL:
http://www.vegvesen.no/SVVvedlega/Nokkeltallbrosjyre2003,0.pdf; Statens vegvesen, Forslag til
handlingsprogram for investeringer p& stamvegnettet 2006-2015, Februry 2005:5 [Online May 11" 2005]
— URL: http://www.vegvesen.no/hprog/hp_stamv/1-16.pdf.

2 See the Data Appendix’s Table 2.1-2.4, 3.1-3.4 and 4.1-4.4 for an overview of the three countries’
settlement structure and area.
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share of highways. Sweden has largest share of local roads, Norway the smallest,
even if most public roads are local collective or even private goods. The road
system’s different structure and organizing reflect clearly different settlement, trade
and industry structures, but reflect also different political priorities or national policy
styles.

It is clearly evident from Figure 2 and 3 and Table 1 and 2 that Norwegian
executives and legislators have reasoned and prioritized fundamentally different
compared to Danish and Swedish executives and legislators, and even to the
executives and legislators in most other EU member countries concerning modern
trunk roads and motorways. First, Norwegian road investments after World War
Two were delayed at least 10 to 15 years compared to most other West European
countries. Second, most Norwegian road investments until about 1985 were
allocated to secondary highways in peripheral and rural areas, not to trunk roads
between the regions and within and near the major urban areas where most cars were
located. Finally, construction of modern trunk roads and motorways came first on
the Norwegian road policy agenda in the 1990s, almost 30 to 60 years later than in
most other Western industrialized countries, after a brief attempt of building a
modern road system between 1960 and 1965. How to explain these puzzles?

The Norwegian Directorate of Public Roads (Vegdirektoratet), which is
responsible for management of trunk roads and highways, estimated in January 2003
the need for future trunk road investments to about 200 billions NOK,
approximately 15,62 billions 1990 PPP USD. These investments were necessary to
remedy the existing trunk roads’ lack of compliance with the approved Road Design
Manuals’ (Vegnormaler) requirements for road capacity and environmental and
safety standards.”® Norwegian taxpayers and motorists have to prepare themselves
mentally for significant future disbursements. Denmark, Sweden and most other
Western industrialized countries had more or less completed their investments in the
road infrastructures in 2003. Norway’s lack of functional trunk roads may be one of
the factors explaining the accelerating deindustrialization after the neo-liberal shift.

Some common sense or popular explanations about road policy
and road construction

Some of the most widely circulated common sense, popular explanations or
conventional wisdoms about the particular Norwegian postwar road policy and road
construction are wealth level and economic leverage, geography, terrain conditions,
settlement structure, high construction costs, lack of a national automotive industry
and social democratic rule. However, few of these explanations stands the test of
closer scrutiny, even if some of them are discussed further later in the study.

The first popular explanation — wealth level and economic leverage

The governing Labor Party did not emphasize road construction or motoring from
1945 until the early 1960s, but prioritized instead forced industrialization through
politically governed investments in the export enclaves’ smokestack industries, to

8 Henriette Erken Busterud, “Sneglefart for stamvegutbedring”, Vegen og vi, Vol. 2, No. 1, 2003:9.
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utilize the cheap hydro electric power.** This policy delayed the mass motoring’s
reemergence at least 15 years compared to Denmark and Sweden. One of the most
common explanations of why this is the case, is Norway’s alleged poverty, because
Norway had to be rebuilt after the German occupation between 1940 and 1945.
Denmark was de facto occupied, but the Danish government collaborated with the
Germans. Danish agriculture, trade and industry made plenty of business during
World War Two. Sweden was similarly neutral. Even Swedish trade and industry
made plenty of business during World War Two. Denmark and Sweden’s need for
postwar reconstruction was therefore limited.

However, the Norwegian reconstruction was completed already in 1948/49.
The 1939 GDP level were passed in 1946.*> The GDP per capita passed the 1938
level in 1946 and the industry as such reached its 1939 production level in 1947.%
But the road construction was minuscule until the late 1950s and early 60s, because
the car rationing was first abolished October 1% 1960. The economic historian Angus
Maddison’s calculations shows that Norway, Denmark and Sweden were among
Europe’s rich countries in 1950, measured as GDP per capita, which is the most
correct measure of a country’s wealth level, because it’s not obfuscated by the
population’s size or growth. Norway’s 1950 GDP per capita measured in 1990
international Geary-Khamis dollars, was 5.463 dollars, Denmark’s 6.743 and
Sweden’s 6.739 dollars. The average GDP per capita in 1950 for the 12 West
European countries was 5.018 dollars.*” Norway’s GDP per capita was well above
the West-European average in 1950. Norway was definitely not one of Europe’s
poor cousins, despite the popular belief.

The economist Simon Kuznets distinguished between “modern economic
growth” and growth through learning through trial and error. The modern economic
growth’s distinguishing features are “the combination of high rates of increase in
population with high rates of increase in per capita product — with the obvious
implication of enormous increases in total product.”* Modern economic growth
began in Great Britain in the early 18™ century, in USA during the late eighteenth
century and in France after the Napoleonic period, according to the economic
historian Robert William Fogel. It diffused further to Australia, Belgium, Canada,
Denmark, Germany, Holland, Norway, Sweden and Switzerland within the mid 19"
century, and reached Argentina, Russia and Japan at the turn of the 19™ and 20"
century. Italy and the remaining other West European countries did not experience
modern economic growth until the first part of the 20™ century.*® But Argentina and
Russia demonstrate clearly that early modern economic growth is no guarantee for
future wealth and prosperity.

“ See for instance Mjgset (1986:113 ff.); Knutsen (1995).

“® Historisk statistikk 1994, Statistisk sentralbyrd, Oslo and Kongsvinger 1995:532 Tabell 22.1; Angus
Maddison, The World Economy: Historical Statistics, OECD, Paris, 2003:51 Table 1b.

“ Bergh (1981:59); Granlie (1981:108-108).

T Angus Maddison, The World Economy: Historical Statistics, OECD, Paris, 2003:62-65 Table 1c.

8 Kuznets (1966:15, 63). See also Kuznets (1966:64-65 Table 2.5, 490-502) for further discussions about
the concept modern economic growth.

* Fogel (2004:50): See also Kuznets (1966:64-65 Table 2.5, 106-107 Table 3.2, 139 Table 3.7, 147-148
Table 3.8, 208-211 Table 4.5, 236-239 Table 5.3, 248-250 Table 5.5, 252-256 Table 5.6, 306-309 Table
6.3, 312-314 Table 6.4, 352-353 Table 6.6, 360-363 Table 7.1, 396-397 Table 7.5) and Rostow
(1990:xviii Chart 1, 4-12, 17-18) even if Rostow’s stage model’s foundations, explaining economic
growth, is clearly ideologically biased.
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The economic historian Sverre Knutsen claims Norway’s alleged poverty in
1950 is a staunch myth, brought forward by those who defended the particular
Norwegian postwar economic policy. Norway was namely one of those 15-16
countries in the world that experienced modern economic growth prior to the
outbreak of World War One. Most of these countries are still among the wealthiest
in the world.® So, yes, it is true that Norway’s GDP per capita in 1950 was below
those in Denmark and Sweden, but these were small differences among three
wealthy countries. These small differences in GDP per capita cannot explain the
different road policies and road systems in Norway, Sweden and Denmark, despite
the popular belief that Norway was significantly poorer than Sweden and Denmark
in the 1950s. Norway’s GDP per capita passed Sweden’s in 1980 and Denmark’s in
1990, because of the oil and gas revenues. Norway was West-Europe’s wealthiest
country measured as GDP per capita in 2000, according to Angus Maddison’s
calculations. The US outside the country intelligence service CIA described in
February 2005 Norway as a prosperous bastion of welfare capitalism” and “[o]nly
Saudi Arabia and Russia export more oil than Norway”.** Lack of financial leverage
can hence not explain the particular Norwegian road policy and road construction, at
least not after the 1980s, or why Norway did not catch-up Denmark and Sweden
with regard to construction of motorways in the most crowded areas.

Finland is one example that a country’s wealth level or economic leverage is
not sufficient to explain the road policy and road construction, because Finland had
549 kilometers motorways in 2000.%* Finland was one of West Europe’s poorest
countries until the 1980s, measured as GDP per capita.>® Finnish road construction
in the 1950s was first and foremost relief works, and part of the postwar
reconstruction. But Finnish executives and legislators emphasized development of a
national motorway system from the 1960s, among others financed through three
loans from the World Bank in 1964, 1967 and 1971. Finland more than doubled its
kilometers of motorways from the 1980s when Finland caught up economically.>
Finnish executives and legislators pursued hence a textbook road policy. First relief
works during the reconstruction, thereafter construction of motorways to further the
trade and industry’s competitiveness and increase Finland’s economic leverage, and
finally completion of the motorway system because of Finland’s increased economic
leverage, which in turn facilitated further economic growth after Finland in 1995
joined EU. The Finnish road policy was clearly in line with endogenous growth
theory, public investments in the social overhead capital that provided spillovers to
private sector enterprises.

Other examples of West European countries which have performed less well
economically than Norway during the postwar period, measured as GDP per capita,
but have built modern motorways and trunk roads are among others Germany, Italy,
Spain, Portugal and Greece. More recent examples are Lithuania, which in 2000 had
417 kilometers of motorways. Slovakia had 296 kilometers of motorways, and

50 Sverre Knutsen, “Hvorfor ble Norge rikt?”, Aftenposten, morning edition, June 28™ 2004.

51 Central Intelligence Agency, The World Factbook 2004, revised February 10" 2005: Norway, Economy
- overview [Online April 4" 2005] — URL: http://www.odci.gov/cia/publications/factbook/print/no.html.
52 European Union Energy & Transport in Figures 2003, European Commission Directorate-General for
Energy and Transport, in co-operation with Eurostat, Brussels: Table 3.2.7.

%% Angus Maddison, The World Economy: Historical Statistics, OECD, Paris, 2003:63-65 Table 1c.

% Antila and Nenonen (2000:58-61, 64-66).
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Slovenia had similarly 435 kilometers in 2000.> These three small, East European
former communist countries have all prioritized investments in national collective
goods such as trunk roads and motorways, after the end of the cold war, despite their
economic backwardness compared to the Scandinavian and other Western European
countries. Lithuania’s GDP per capita in 2000 was about the same as Norway’s in
1955/56.%

Wealth level or economic leverage alone cannot explain road policy and
development of the road infrastructure, particularly not construction of motorways
and other trunk roads, which are of great importance for future economic
development. But lack of resources and need for development may explain why
other countries have emphasized construction of modern trunk roads and
motorways. The Norwegian economy was fairly comparable to most other West
European countries’ until the early 1980s, except for the dominant export enclaves
engaged in production of commodities and bulk products for the international
markets. But Norway’s economy transformed gradually to an oil economy from the
late 1970s. The Norwegian executives and legislators did not emphasize
construction of modern trunk roads and motorways to facilitate further development
of alternative trade and industries neither during the export enclave’s heydays
between 1950 and 1977 nor after the transition to an oil economy after the neo-
liberal shift. But abundance of resources, particularly from the 1990s, may explain
why Norwegian executives and legislators have not prioritized investments in
modern trunk roads and motorways. The oil and gas export revenues have made it
possible for the Norwegian executives and legislators to offer the voters generous
private social welfare goods, cash transfers and redistribution instead of common
investments in social overhead capital and collective goods that would have
improved Norway Inc.’s long-term competitiveness. It is tempting to compare
Norway’s oil revenues with Spain’s silver from the Latin-American colonies,
because the oil and gas revenues seem to have crowded out investments in social
overhead capital and collective goods, such as roads, from the 1980s. However, the
oil and gas revenues can hardly explain the lack of road investments prior to the
1980s, and particularly not the road investments’ actual allocation.

Geography, terrain conditions and settlement — the second popular explanation

Another popular explanation of the particular Norwegian postwar road policy and
road system is geography, terrain conditions and settlement structure, because
Denmark, Sweden and Norway differ concerning these variables. Denmark consists
of a peninsula on top of the European mainland, Jutland, and a number of islands
located between Jutland and Sweden. Sweden and Norway make up the
Scandinavian Peninsula located northwest and northeast of Denmark, separated from
Denmark by @resund, Kattegat and Skagerak’s seas. Denmark has the smallest area,
approximately 43.000 square kilometers, and the second largest population, about
5,3 millions in 1997. Sweden has the largest area, approximately 450.000 square
kilometers, and the largest population, about 8,8 millions in 1997. Norway’s area is

% European Union Energy & Transport in Figures 2003, European Commission Directorate-General for
Energy and Transport, in co-operation with Eurostat, Brussels: Table 3.2.7.

% Angus Maddison, The World Economy: Historical Statistics, OECD, Paris, 2003: 65 Table 1c, 105
Table 3c, 110-111 Table 3c.
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second largest, approximately 324.000 square kilometers, and the smallest
population, about 4,4 millions in 1997. Denmark is most densely populated, with an
average of 123 inhabitants per square kilometer, while Sweden and Norway are
most sparsely populated, with respectively 15 and 14 inhabitants per square
kilometer.*

The terrain conditions in Denmark, Sweden and Norway differ. Denmark is
level, with small hills, but with many islands, fjords and streams, and hardly any
rocks. The Swedish terrain is somewhere between the Norwegian and Danish
extremes, with large level areas, particularly in the south, many forested areas, and
several major lakes. But there are also mountainous and forested areas and major
rivers, particularly in the sparsely populated northeastern Sweden. Norway has
numerous mountains, particularly in the inland, large forested areas, many deep
fjords, particularly in west and north, and a large number of inhabited islands
scattered along the western and northern coast.

But terrain conditions per se are not a critical difference concerning road
policy or road construction. First, the majority of Danes and Swedes live in areas
where road construction is relatively straightforward. But the same is partly true in
Norway, particularly in the densely populated Oslofjord-area in Norway’s
southeastern corner, near Kristiansand and Stavanger along the southern and
southwestern coastline, and in Trgndelag.®® Second, European countries with similar
or even worse terrain conditions than Norway, such as Switzerland, Italy, Austria
and Spain, have all well-developed trunk road and motorway systems. Switzerland
had 1.669 kilometers, Italy had 6.621 kilometers, and Austria 1.633 kilometers, and
Spain had 9.049 kilometers of motorways in 2000.% Third, if terrain conditions were
a critical difference concerning road policy or road construction, then it would be
reasonable to assume the road construction would have been concentrated to densely
populated areas with easy terrain conditions. But that has definitely not been the
case in Norway, but has largely been the case in Denmark and Sweden. Finally,
engineers have developed numerous technical fixes to overcome difficult terrain
conditions, such as bridges, tunnels, sub sea road tunnels or ferries.

57 Statistisk &rbok 2000. Statistisk sentralbyré, Oslo and Kongsvinger, 2000:512.

%8 See the Data Appendix’ Table 2.1-2.4, 3.1-3.4 and 4.1-4.4.

% European Union Energy & Transport in Figures 2003, European Commission Directorate-General for
Energy and Transport, in co-operation with Eurostat, Brussels: Table 3.2.7.
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Figure 4: Some of the Nordic countries’ settlement.
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Source: Statens kartverk and Statistisk sentralbyra.

The Danish population live scattered all across the country, even if most
Danes live within and near the major cities Copenhagen in east on Sjelland, Odense
in south on Fyn, Arhus at mid Jutland’s eastern coast and Aalborg north on Jutland.
Most Swedes live south of Uppsala within a kidney shaped belt across Sweden
delimited by Stockholm and Uppsala in northeast, Gothenburg in west and Malmg
in southwest. Most of Norway is inhabited, similarly as Denmark, except for the
most mountainous inland areas in Southern and Northern Norway. About 50 percent
of the Norwegians live in the southeastern Oslofjord area up to Lake Mijgsa’s
northern part, which includes the capital Oslo. Most other Norwegians live along the
coastline from the Oslofjord up to Trgndelag in Norway’s lower middle, which
includes the other three major cities Bergen, Trondheim and Stavanger. Only 10,5
percent of the Norwegians lived north of Trendelag in 2000, but the three
northernmost counties contain about 35 percent of Norway’s area.® The terrain
conditions where most Norwegians lives are relatively level, particularly in the
Oslofjord, Stavanger and Tragndelag areas. But some of the middle and peripheral

80 See the Data Appendix’ Table 2.1-2.4, 3.1-3.4 and 4.1-4.4.
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areas have very difficult terrain conditions, particularly in the western and northern
regions.

But the population’s settlement is not a critical difference concerning road
policy, because roads are needed for domestic transports of passengers and goods,
no matter the physical localization of the country or the population’s settlement,
unless there are well-developed alternative means of transport, such as for instance
ships. But concentrated settlement reduces the need for roads, particularly the
number of road links and kilometers of roads, and vice versa. Settlement is thus not
a critical difference for the road policy, even if the settlement structure largely
explains the road systems’ physical structure and layout.

Sea transport is an important alternative to roads in Norway, particularly for
the coastal areas’ traditional smokestack exports industries producing commodities
or other bulk products, because the railroads serve only a fraction of the country and
is also partly obsolete. Sea transport is also an alternative to road transport in
Denmark and Sweden’s coastal areas, but Sweden and partly even Denmark have
relatively modern and well-developed railroad systems compared to Norway. Air
transport covers similarly some of the passenger transport, particularly the long-
distance transports between Norway’s northern and southern regions, but cannot
compete with cars and buses on short and medium distances where most travels take
place.

Construction costs, automotive industry and social democratic rule — the
ultimate popular explanations

The Norwegian roads’ construction costs per meter are usually far higher than in
Denmark, because of plenty solid rocks in Norway and hardly any rocks at all in
Denmark. Hard frozen soil is similarly a problem in Norway, but seldom an issue in
Denmark. The Swedish roads’ construction costs vary between those in Denmark
and Norway, depending on where in Sweden the road construction takes place. The
terrains usually represent more obstacles and challenges in Norway than in
Denmark, even if there are exceptions, such as Denmark’s need for bridges.
Denmark has two of the world’s large bridges, namely the suspension bridge across
Great Belt’s @straenden, and the cable stayed bridge across @resund.

Norway has a large number of road tunnels, because of the mountainous
terrain, among others world’s longest road tunnel, Lardalstunnelen, which measures
24.505 meters. But modern construction technology has reduced the costs for
tunnels almost to the same level as ordinary roads in rocky terrain. Sub sea road
tunnels are often more cost effective than bridges, because of significantly lower
construction cost per meter. On the other hand, sub sea road tunnels are often
significantly longer than bridges, to avoid unnecessary steep slopes. What is most
cost efficient or technically feasible is usually determined by the terrain and sub sea
conditions. Denmark, Sweden and Norway all have sub sea road or railroad tunnels,
even if Norway has far more of these then Denmark and particularly Sweden.
Norway has also a large number of bridges, because of numerous inhabited islands,
but Norway has no bridges near the Great Belt or @resund Connections’ order of
magnitude.

Construction costs alone can hence not explain the different road policies,
even if high construction costs are one of the popular explanations of the particular
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Norwegian road policy and road system. Norwegian executives and legislators have
emphasized road construction in peripheral and rural areas during most of the
postwar period. Many of these roads have been built in difficult terrains, usually
with tunnels, bridges and/or sub sea road tunnels, often at high costs, with few
potential users and poor cost/benefit ratios. Norwegian executives and legislators
delayed in addition deliberately mechanization of the road construction and
maintenance until the 1960s and 70s. The result was far higher construction and
maintenance costs than necessary, compared to Denmark and Sweden that
mechanized their road construction and maintenance far earlier. Construction costs
and cost/benefit ratios can thus not be of significant concern in Norway. If that had
been the case, then the road construction would have been concentrated in level
areas with little or no rocky terrain, with low construction costs per meter and many
potential users such as in Denmark and Sweden. But this has definitely not been the
case in Norway.

Denmark’s giant bridges, Switzerland, Italy, Austria or Spain’s motorways in
mountainous areas and many of Norway’s so-called mainland connections and sub
sea road tunnels demonstrate clearly that construction costs seldom are decisive for
whether roads are built or not. Politicians are usually able to mobilize the necessary
financial resources if they fancy particular projects. Construction costs alone are
hence not sufficient to explain the different road policies or road systems in
Denmark, Sweden and Norway, even if the construction costs are decisive for the
road construction’s progress, given the budget constraints.

Some claims the Swedish automotive industry explains why Sweden has a
functional and why Norway has a dysfunctional trunk road system, because Norway
has never had any significant automotive industry. Neither have Norwegian
executives and legislators emphasized construction of safe and efficient modern
trunk roads and motorways such as Swedish executives and legislators. But how to
explain that executives and legislators in countries like Denmark, Finland,
Switzerland, Awustria and others without major automotive industries have
emphasized construction of safe and efficient trunk roads and motorways? Lack of a
major national automotive industry does hence not rule out the possibility of safe
and efficient trunk roads and motorways, and is thus not sufficient to explain the
particular Norwegian postwar road policy or road construction.

Finally, some have claimed that social democracy explains the particular
Norwegian road policy and road construction, because the social democratic Labor
Party governed Norway most of the postwar period. But the prewar Labor Party
executive prioritized modernizing the 19" century trunk roads 1935-40, even if the
postwar Labor Party executives deliberately delayed mass motoring and road
construction until 1960. However, the Danish and Swedish postwar Social
Democratic Party executives championed construction of modern trunk roads and
motorways when their Norwegian sister party argued against motoring and road
construction per se. But the Danish and Swedish Social Democratic Parties seemed
to be far more concerned with development of efficient, flexible and safe transports
of passengers and goods than preserving particular means of transport, compared to
the Norwegian Labor Party. Social democracy per se can hence not explain
Norway’s particular postwar road policy and road construction.
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Most popular explanations and conventional wisdom are weakened or refuted

This section has weakened or refuted some of the most popular explanations or
conventional wisdoms about the particular Norwegian postwar road policy and road
construction. Wealth level, financial leverage, geographical localization, population,
terrain conditions, construction costs, lack of an automotive industry or social
democracy are not sufficient to explain why the Norwegian road policy and road
construction have differed fundamentally from Danish and Swedish road policies
and road construction.

Norway’s dispersed settlement and trade and industry structure dictates in
practice construction of a high number of road links and a lengthy road system,
given the all-party desire for maintenance of dispersed settlement. But Norway’s
dispersed settlement does not explain the lack of modern trunk roads and
motorways, rather the opposite. The puzzle is why haven’t Norwegian executives
and legislators invested in modern, safe and efficient trunk roads and motorways
such as in Denmark and Sweden to reduce the time and distances handicaps for
those trade and industries dependent of road transports of passengers and goods?
One tentative explanation may be the election systems that have given the
inhabitants in Norway’s peripheral and rural areas strategic control of the political
system. But this explanation sounds counterintuitive. Because why have many
legislators representing the peripheral and rural areas pursued a road policy that in
practice has prevented or constrained development of viable and competitive trade
and industries dependent of road transports in their own constituencies?

Analytical, theoretical and methodical framework

The weakening or refutation of many common sense or popular explanations or
conventional wisdoms about of Norway’s particular road policy and road
construction in the previous section means that Norway’s road policy and road
construction have to be explained otherwise, but how? This section examines first
some former studies about Norwegian road policy and road construction. The
second part presents the study’s analytical model, hereunder some fundamental
concepts and assumptions about cause-effect relations. The next four parts are
theory discussions linked with the study’s four working hypotheses, which are
attempts of explaining the puzzles. The final part is about methodical questions and
considerations.

Some former studies about Norwegian road policy and road construction

There are written numerous books about Norwegian road administration and road
construction.” Most of these have been initiated by the various local road
administrations, and written by former road administrators, engineers or journalists,
usually with a local or county perspective. The political and economic context is
often overlooked or taken for granted. None of these books have an explicit
comparative perspective. But this literature has been very useful as introductory
reading and secondary sources.

81 See for instance Johnsen (1992); Olsen (1995); Schmedling (1997); Archer (1998); Hegdalstrand
(2000); Redland (2000); Grut (2001); Vik and Ytreland (2002).
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The economist Axel Dammann was very critical to the Norwegian executive’s
postwar transport and communication policy already in 1955. Dammann questioned
the “railroad cult” that reemerged after World War Two, and claimed the transport
and communication policy was more governed by regional, military, social or other
concerns than promoting economic growth and development.®® Bjgrn Larsen, one of
the Ministry of Finance’s economists during the 1950s and 60s, described Axel
Dammann as a “square plug in a round hole”.%®* Axel Dammann was namely a
monetarist during the so-called Oslo School of Economics’ heydays, and largely out
of tune with those days’ professional discourse. Dammann engaged therefore later in
banking and finance rather than in further transport economic studies.** However,
Axel Dammann’s 1955 study found several indications of governance and policy
failures within the transport and communication sector if the aim was effectiveness,
competitiveness and economic growth. Axel Damman had first hand knowledge
about road policy and road construction, because he was one of the first economists
employed by the Directorate of Public Roads.

The transport economist and transport and communication historian Dag
Bjarnland and others at the Institute of Transport Economics made several studies
about the Norwegian transport and communications development during the 1970s
and 80s.%® Dag Bjernland claimed Norwegian transport and communication policy;
hereunder the road policy and road construction was governed by “ideology”.
Because ideology governed the capital accumulation, and technology and capital
accumulation governed in turn the development of transport and communication
infrastructures. The politicians’ concern for “geographical equalization of terms of
life and production” had a privileged position, and lead to particular emphasis on
investments in sparsely populated areas. This policy was founded on a “stable power
base”, according to Bjgrnland, who explained the Norwegian road policy as one
example of regional policy. The absence of an urban policy led similarly to
“transportation impasse” in the major cities.®® Dag Bjgrnland’s findings in the 1970s
and 80s supported largely Axel Dammann’s findings in the 1950s, even if their
views about economy and economic policy were highly divergent, particularly
during the 1950s and 60s. Dag Bjgrnland graduated as a follower of the Oslo School
of Economics, but revised later some of his views on transport economy and road
investments. But Dag Bjgrnland’s claims about ideology governing the road policy
and road construction were not supported by detailed empirical studies. The
ideology was more an exogenous given variable.

The technology historian Per @stby studied the mass motoring’s reemergence
in Norway after World War Two. @stby considered cars as known technology in the
1950s, even if the delayed reintroduction of cars after World War Two led to import
of international conceptions and ideas about how to organize and adapt the society
to mass motoring. @stby gave professionals and technocrats such as road engineers
and transport economists a prominent position in his story about this import and
translation process.”” However, Per @stby overlooked partly the institutional

82 Dammann (1955: 4 ff.).

8% Larsen (2005 [Interview]).

& Dammann (2003 [Interview]).

% See for instance Bjgrnland (1977) and Bjgrnland et al. (1981).
% Bjgrnland (1989:319-322).

57 @stby (1995:54-75, 494-495).
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framework that defined the rules of the game for these import and translation
processes, such as emphasized by Dag Bjgrnland and partly also by Axel Dammann.
Per @stby claimed initially the Norwegian road and car lobby was weak and
fragmented, but claimed later that Karl Olsen was appointed as Road Director 1962,
because of the technocrats and scientists’ claims that “rational knowledge [...] could
replace politics”. Per @stby portrayed Karl Olsen as the executive’s savior from the
“squeeze” between the legislators’ numerous horse trades, even if the peripheral
areas resisted the technocrats’ “reinterpretation” through scientific models, and
claimed also the political struggles changed arena from Stortinget to the experts’
settlement forecasts.®® Per @stby overlooked seemingly the fact that Norwegian
politicians most likely utilized these experts as pieces in their resource struggle
games in Stortinget and in the County Councils. Per @stby overlooked also the fact
that Norwegian road engineers’ attempts of importing and implementing
technologies facilitating mass motoring, road safety and transport economy was a
failure compared to Denmark and Sweden where such technology was taken for
granted already in the second half of the 1950s and early 1960s. Many Norwegian
politicians do still not consider traffic engineering ‘house-trained’ or politically
correct.

Per @stby’s study became very consequential, because it propped up the myth
about a very powerful Norwegian road administration with an abundance of
resources. Per @sthy’s study inspired among others the historian of ideas Rune
Slagstad, who in 1998 designated Road Director Karl Olsen and the Directorate of
Public Road’s head of planning Arne J. Grottergd as so-called “national strategists”.
Slagstad, with his prominent position in the academic and public discourses, claimed
also the road administrators developed a “system with a long time horizon and
economic generosity any other sector, except the armed forces, could envy”.®® But
this chapter’s initial discussions as well as Axel Dammann and Dag Bjgrnland’s
earlier findings have listed plenty of reasons to question Slagstad’s claims about
Karl Olsen and Arne J. Grottergd as national strategists and the road sector’s
claimed generous resources. Slagstad’s claims were clearly not based on empirical
research.

The sociologist Andreas Hompland and others published in 2001 a study about
Norwegian road policy and area planning in urban areas. Chartered engineer Gustav
Nielsen concluded the “delayed” reintroduction of mass motoring in Norway after
World War Two gave a mismatch between urban and area planning, urban growth
and development of transport systems compared to for instance Sweden. The
Norwegian road policy developed during the 1960s gave also delayed urbanization
compared to Sweden.” It was hence clearly evident the governing Labor Party’s
road and motoring policy during the 1950s had long-term consequences. This
formative period that delayed the mass motoring’s reemergence in Norway is
discussed further in detail in chapter 4.

The economist Victor D. Norman from Norwegian School of Economics and
Business Administration (Norges Handelshgyskole) in Bergen, who served as
minister of labor and government administration 2001-04 and who tried to

58 @stby (1995:69, 495, 497, 498-499).
%9 Slagstad (1998:305-307).
" Nielsen (2001a:80).
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streamline the public sector, used Norwegian road policy to illustrate several
political paradoxes and public sector problems. Norway’s particular road policy was
according to Norman a result of among others political populism, geographical
distribution of political representation, the political parties’ gravitation towards the
median and the “small issues tyranny”. Victor D. Norman mentioned also
ministerial rule disguised as parliamentary rule, the Ministry of Finance’s obsession
with short-term budget balance combined with perverse incentives, and the
ministries” many Sir Humphreys.” However, Victor D. Norman’s list was not based
on systematic examination of empirical evidence, but rather a list of anecdotes.
Claims like the small issues’ tyranny are strictly speaking not an explanation, but
rather lack of such.

The economic historian Sverre Knutsen and the political scientist Knut Boge
claimed in 2005 Norwegian road policy and road construction after World War Two
had been “piecemeal and partitioned”. Some of their findings supported Norman’s
anecdotes, because Knutsen and Boge’s main explanations were first the Labor
Party’s economic policy between 1945 and 1960, second, an aggressive
“distributional coalition” in Stortinget that funneled resources from the central and
urban to the peripheral and rural areas, and finally, the Ministry of Finance that
considered roads as costs, not investments, and constrained the road investments."
The question is how is Norwegian road policy compared to Danish and Swedish
road policy through time, and how to explain possible differences or national policy
styles?

Analytical model

This study’s analytical model is not formal but a heuristic device with one
dependent variable, three intervening variables and a number of background
variables. The idea is that background variables determine the context for the
political processes that take place within the intervening variables, or intermediate
institutions, which mitigates the relations between the background variables and the
dependent variable, the outcome of the policy processes or the road policy, the high-
level road system. Settlement, trade and industry structure, hereunder the population
and the trade and industry’s dependence of road transports are some of the most
important background variables. Other important background variables are GDP per
capita, economic growth rates, the road investments’ order of magnitude, and last
but not least the business cycles’ crises, booms and busts. The business cycles affect
the State’s revenue and budget balance, and thereby often the road policy and road
construction. Historical institutionalists such as Sven Steinmo and Kathleen Thelen
claim that study of intermediate institutions provides increased analytical leverage,
because intermediate institutions mediate the macro structures.” The intermediate
institutions are thus decisive for the political economy.

The intervening variables or intermediate institutions are here denoted as the
road polity. The road polity consists usually of legislature, executive and road
administration. The legislature is here understood as the parliament or national

™ Norman (2004:15-18, 145-154, 179-196, 214-224, 225 ff.).
2 Knutsen and Boge (2005:56-70, 390-393).
™ Thelen and Steinmo (1992:11).

27



Chapter 1- Why has Norwegian authorities pursued a road policy contrary to those in most other western
industrialized countries?

assembly, including possible committees responsible for road policy in particular
and transport and communication policies in general. The legislature is usually a
democratic society’s top-level institution for collective action, where two or more
persons and/or interest groups have to cooperate to safeguard the common
interests.™ The legislature’s election system, chamber and committee structure is of
particular interest. Because the committee system is crucial for development of vote
trades or so-called logrolls, due to the legislators’ different preference intensities.”
Ellen M. Immergut’s comparative study of the Swedish, French and Swiss and
health care systems unveiled how different decisive moments or *“veto points” in the
political processes, where different interest groups could block or alter budgets or
legislation, gave three very different health care systems.”® The legislature and
particularly the committees may also represent important veto points in the road
political decision processes. Veto points lead typically to swift institutional changes
at relatively high costs. Investments lead similarly to delayed institutional changes at
relatively low costs. Coordination may result in institutional change processes
somewhere in between veto points and investments, according to Paul Pierson.”
The road polity’s institutional design and mechanisms affect hence the policy
processes as well as the policy outcomes and consequences for the polity.

The legislature’s ability to amend the executive’s proposals has varied during
time and across countries and polities, and is therefore one of the keys for
understanding the political economy, which in turn governs the road policy and road
construction. The legislature determines usually the supply, allocation and financing
of collective goods such as roads. Fundamental questions concerning road financing
are among others tax financing or turnpike financing or combinations thereof, fiscal
fuel and vehicle taxes or fuel and vehicle taxes dedicated to a Road Fund with long-
term balance between road appropriations and the motorists’ payments of vehicle
and fuel taxes. Discount rates, time horizon, geographical allocation, and whether
time savings and accident costs have been included in considerations about choice
between competing road projects are similarly of interest for understanding the road
policy.

The executive consists of the cabinet with ministries. The legislature usually
delegates some of its prerogatives to the executive in case of parliamentary rule.
This study emphasizes particularly those ministries responsible for road policy and
road construction. The Ministry of Finance, or its equivalent, is also of interest,
because the Ministry of Finance monitors usually the executive’s total spending,
budget balance and allocation of resources between different sectors and ministries.
The Norwegian Ministry of Finance has in many instances been a super ministry,
supervising and overruling the sector ministries. The organization, power and
influence of the executive have varied significantly over time and across countries
and polities. Important questions concerning road policy and road construction are
among others: First, who have had strategic control of the political system? Second,
have the road projects been initiated from above, as part of nation building,

™ For further discussions about collective action and how to study collective action problems see for
instance Olson (1965/71); Korsnes et. al. (1997:151) and Geddes(2003:192-205).

" See for instance Riker and Brahms (1973:1235); Weingast and Marshall (1988:138).

8 Immergut (1992a:63-66; 1992b:31-32, 228). See also Pierson (2004:144-153)

" Pierson (2004:144-153, Fig 5.1).
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modernization and efficiency improvement efforts or for facilitating development of
a particular trade and industry structure, or from below to serve local rather than
national needs?

The road administration is here defined as public administration(s)
responsible for supervising, planning, construction, operation and maintenance of
the public road system. The road administrations’ organizing has varied across
countries and over time, but has usually been most related to the responsible
ministry. However, the road administrations may also be subject to influence from
for instance the Ministry of Finance, local and regional politicians and other external
interest groups, such as motorists, trade and industry, finance institutions,
construction companies, consulting companies and trade unions. Important questions
concerning the road administration are organization and structure, hereunder
distribution of tasks and responsibilities between the road administration and other
government agencies or private consulting and construction companies. Another
interesting question is the road administration’s degree of professional autonomy.
Has the road engineers and transport economists’ professional standards, laws and
codified Road Design Manuals governed the management of the road system, or has
it been micro-managed by the politicians?

The road polity can be understood and analyzed as a chain of principal-agent
relations. The most important principal-agent relation is between voters and
politicians; i.e. between voters and legislature and between voters and executive.
The second principal-agent relation is between politicians and bureaucrats, and
determines the relations within the executive, particularly between the ministers and
the ministries” bureaucrats, and the relations between the ministries and the road
administrations’ bureaucrats. There is also a third principal-agent relation in case of
parliamentary rule, namely that between the legislature and executive. Delegation of
authority from voters to politicians, from politicians to bureaucrats and from
legislature to executive is rather similar to separation of ownership and control
within private enterprises.”® Delegation from voters to politicians in a democracy
usually takes place through candidate selection and elections. The delegation from
politicians to bureaucrats similarly takes place through appointment of high-ranking
civil servants and employment of lower ranking public sector employees.”
Democracy makes it possible for the voters to elect new politicians. A basic
assumption is that most politicians desire reelection. Another assumption is that the
politicians’ chance for reelection is determined by a combination of political party
and voters. The politicians first have to please their party bosses to be nominated,
and thereafter to please their constituents to be reelected.*® The voters discipline
thereby the politicians and safeguard their interests through reelection of established
or election of new politicians. The politicians similarly discipline the bureaucrats
through appointments, hiring, firing and promotions. The party bosses in turn
discipline their subordinated politicians through nominations.

Most political systems are “skewed” in the sense they favor particular interest
groups, social classes and/or geographical areas. Because political systems, and
particularly the election systems, are usually results of historical tugs of war and

"8 ¢f. Moe (1984:752-753, 758 ff.).
™ ¢f. Shugart (2003 [Lecture]), Norman (2004:198-208).
& Cox and McCubbins (1993:109 ff.); Norman (2004:207).
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bargaining processes during constitutional and formative periods, and may result in
malapportionment of particular interest groups, social classes or geographical areas
in the legislature.®" The degree of malapportionment indicates how far the election
system deviates from the principle one person — one vote. Malapportionment do, all
other things equal, increase the malapportioned areas, interest groups or social
classes’ political bargaining power, and can explain the inclination to rent seeking,
pork barrel politics, and partly also explain the road investments’ geographical
allocation.

These discussions about this study’s analytical model have indicated plenty
opportunities for variations in the road polities and background variables during
time and across countries. Such variations may in turn create different national
political economies. Different political economies may in turn explain some of the
variations in the dependent variable, the development of Denmark, Sweden and
Norway’s high-level road systems. Because these are all results of the road policy
and road construction governed by the political economies and the entailing national
policy styles.

Primary working hypothesis — roads perceived as national collective goods with
road policy and road construction governed by legislators who pursue the
common good

As mentioned initially, trunk roads and partly even highways can be considered as
national collective goods, because they facilitate flexible, safe and efficient
transports of passengers and goods between the regions, between raw material and
industrial areas and integrate also domestic and foreign markets. A well-developed
high-level road system is of utmost importance for a society’s economic growth and
development, according to endogenous growth theory, and benefits most inhabitants,
even if many trunk roads and even highways may acquire private goods
characteristics during the peak hours, particularly in densely populated areas. There
are reasons to assume broad legislature majorities approve national collective goods,
because national collective goods benefit most voters, no matter their constituencies.
A logical implication of roads perceived as national collective goods is allocation of
roads investments in projects that either contributes most to economic growth,
and/or reduces the transaction costs, environmental problems or accident risk, no
matter these investments’ geographical location.

However, there are reasons to question whether the executive and legislators
actually consider trunk roads and partly highways as national collective goods. So-
called pork barrel politics can be understood as national collective goods’
diametrical opposite, because the benefits from pork barrel projects are concentrated
to a defined geographical area, while the costs are distributed among all taxpayers.®
Rational political actors will usually try to minimize the tax price for collective
goods, with marginal utility equal to the marginal costs. A constituency that pays
less than 1/N of the total tax revenues faces low marginal tax costs for tax financed
goods, and demand more goods, while a constituency that pays more than 1/N of the

8 Cf. Shugart (2003 [Lecture]).
8 cf. Shepsle and Weingast (1981:100 ff.); Weingast et. al. (1981:644); Moe (1984:765 ff.).
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total tax revenues usually demand less goods because of high marginal tax costs.®
The constituencies’ tax price may hence explain the demand even for national
collective goods. Constituencies with low tax price will usually demand more
collective goods than constituencies with high tax price, all other things equal. The
result is often common pool problems, even for national collective goods,
particularly in those instances where the political system’s incentive structure
rewards parochialism and punishes national concerns.

But some empirical studies indicate that legislators actually take national
concerns and common good into consideration, even within typical pork barrel
policy areas despite the common pool problems. John A. Hird’s empirical study of
133 U.S. Army Corps of Engineers’ pork barrel projects in the U.S. Congress found
that legislators took “public interest” into consideration through concerns for equity
and efficiency, because cost/benefit ratios were important for rank ordering and
choice of projects.®* The cost/benefit calculus weeded out the most inefficient
projects. Hird’s findings indicate clearly that legislators may consider some projects
as national collective goods. David Soherr-Hadwiger established similarly, based on
R. Douglas Arnold’s idea about some projects’ “general benefits”; a continuum from
distributive projects with few general benefits to projects with many general benefits
and few distributive benefits.* Soherr-Hadwiger’s study of U.S. domestic military
construction programs found programs with projects that gave many constituencies
nothing, but they still received universal support because of their general benefits.®
The notion about general benefits may explain Soherr-Hadwiger’s findings that
legislators vote against inefficient political pork barrel deals in their own
constituencies and support political pork barrel deals in other constituencies.®” Even
Soherr-Hadwiger’s findings indicate that legislators may take general benefits or
common goods into consideration. Roads perceived as national collective goods can
thus not be ruled out.

This brings us to the primary working hypothesis, namely roads perceived as
national collective goods with road policy and road construction governed by
legislators who pursue the common good, independent of their constituencies,
political parties and political cleavages. This hypothesis makes it possible to derive
four empirically testable implications:

1. Modern trunk roads all across the country, even in areas where these
investments are most costly and most needed because of congestion,
accidents and environmental problems, to safeguard efficient, flexible, safe
and environmental friendly transport of passengers and goods.

2. There may be discussions about budget constraints and financing, but
legislators who take general benefits, public interests, common good and
requirements for equity and effectiveness into consideration exclude road
projects with unreasonable cost/benefit ratios, unless there are other

8 See for instance Downs (1957:164-204) or Stiglitz (1986:147-171) for further discussions about supply
and allocation of collective goods.

& Hird (1991:432, 434-435, 449).

% Soherr-Hadwiger (1998:57-58); Arnold (1990:26, 139) in Soherr-Hadwiger (1998:58, 64).

8 Soherr-Hadwiger (1998:63-64).

8 Soherr-Hadwiger (1998:73-75).
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significant reasons such as national security, industrial development or
social justice.

3. The legislators perceive road policy and road construction in variable sum
terms.

4. Stable and reasonably predictable road policy and road construction
governed by cost/benefit ratios or other professional standards
independently of the legislature’s political balance and/or the government’s
political affiliation.

The empirical evidence presented in this chapter’s first sections indicate
clearly the notion of trunk roads as national collective goods have been more
prevalent in Denmark and Sweden than in Norway. An interesting puzzle, given
David Soherr-Hadwiger’s findings about general benefits, is why seems the norm
about general benefits to be stronger in Denmark and Sweden than in Norway?®
Given similar human nature in different countries, how to explain these differences?
Avre there critical institutional differences within the road polities? This question is
discussed further in chapter 5.

Second working hypothesis — roads perceived as local collective or private
goods with road policy and road construction governed by the constituencies’
resource struggles

Most roads are local collective or private goods rather than national collective
goods, because of geographically concentrated benefits and costs that can be
collectivized. Such concentrated benefits make roads excellent bargaining chips in
the legislatures. Such bargains are usually a result of pork barrel deals established
through vote trades or logrolls, which in turn often are governed by geographical
cleavages between the center and periphery and/or the urban-rural cleavages, which
Stein Rokkan denoted the territorial dimension.®® The territorial dimension was
particularly prevalent prior to establishment of formal political parties in the 19"
century, but may still govern the legislatures’ resource allocation in case of weak
political parties, poor party discipline or in matters of major significance for
particular geographical areas or constituencies.

Mancur Olson claims individual politicians; political parties or other interest
groups may establish so-called distributional coalitions. A distributional coalition is
a kind of collusion or cartels to increase their own or their constituencies’ share of a
society’s goods.” Distributional coalitions may be organized according to political,
industrial, professional, social or geographical principles, or combinations thereof.
Distributional coalitions may be found in the elected political system as well in the
corporative negotiation system. Distributional coalitions can be very stable and
durable. Collective goods such as roads can be understood as positive inducement
for the distributional coalitions’ members.®* Distributional coalitions can be found
both in a legislature’s plenary as well in the committees. The legislatures may thus

8 Cf. Soherr-Hadwiger (1998).

® Rokkan (1967; 1970:292-298; 1975a:217-218, 223-224). See also Valen et al. (1998:61-64) which
furthered Rokkan’s ideas.

% Olson (1982:44).

% ¢f. Olson (1965/71:51).
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contain virtual or meta parties in addition to or instead of the formal political parties
that govern the vote trades, for instance if roads are perceived as local collective or
private goods and used as pork barrel projects. This is often the case if the
legislatures have weak or non-existent political parties.

The legislators’ vote trades may lead to establishment of what William H.
Riker denoted minimum winning coalitions (MWCs), which can be understood as
efforts to maximize the spoils or pay-off from coalitions or vote trades pursuing
pork barrel projects.”> MWCs provide usually largest pay-offs to the initiators,
because majority rules concentrate the benefits and collectivize the costs.”® Those
constituencies not part of the MWCs receive nothing of the goods but have to share
the costs.” The paradox with vote trading and MW(Cs is that everybody included the
vote traders are worse off in the long run.®® Riker’s theory about MWCs is grounded
in empirical and game theoretical evidence. The ideal MWC is half plus one if the
decision rule is majority, and similarly the supermajority plus one in casa of
requirements for supermajorities. MWCs are the extreme version of legislature
distributional coalitions, based on a majoritarian logic where the winners take all.

The MWCs’ majoritarian winner-takes-all logic brings us to the other extreme
in case of weak or non-existent political parties in the legislatures, namely so-called
universalism or political pork barrel. Universalism is broad political compromises
or oversize majority coalitions supporting publicly financed collective goods such as
roads, harbors, dams and bridges to many constituencies. Universalism or political
pork barrel is well known from the U.S. Congress and many other legislatures.*
However, universalism or political pork barrel must not be confused with roads or
other goods perceived as national collective goods, because universalism or political
pork barrel deals may rule out one or more constituencies from the deals.
Universalism guarantees neither fair distribution nor distribution according to the
need for those goods in question, such as in those instances where roads are
perceived as national collective goods.

But why should legislators engage in universalism or political pork barrel
rather than MWCs such as postulated by Riker, if universalism reduces the
initiators’ benefits or pay-off?®” Barry R. Weingast formal model published in 1979
postulated that risk aversive legislators seeking reelection and desiring particular
goods for their constituencies prefer universal coalitions to MWCs, because
universalism reduce the legislators’ transaction costs and uncertainty. The legislators
are in the long run often better off with safe universalism instead of uncertain
MWCs, because they can’t be sure about being part of the MWCs. Whether
universalism or MWCs prevail is determined by the legislature’s institutional
arrangements and procedural rules, according to Weingast.® Universalism can thus
be understood as risk aversive legislators’ countermeasure against risky MWCs.

William H. Riker’s postulates about MWCs and Barry R. Weingast’s
postulates about universalism were supplemented by David P. Baron and John A.

% Riker (1962:32-33, 54-76).

% Baron (1991:59, 62).

% Riker and Brahms (1973:1236); Weingast (1979:247).

% Riker and Brahms (1973:1236).

% See for instance Wilson (1986); Collie (1988).

%7 See for instance Morrow (1994:149-158) about negotiations in legislatures.
% Weingast (1979:249-250, 252-254).
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Ferejohn’s game theoretical studies bargaining processes in legislatures. Baron and
Ferejohn argued that a legislature deciding according to closed rules, which not
permitted amendments of the proposals on the floor, encouraged establishment of
MWCs, because MWCs concentrate the benefits to the coalition members. Baron
and Ferejohn argued similarly that legislatures deciding according to open rules
encourage universalism. They claimed also that impatient legislators pave the way
for universalism, while patience pave the way for MWCs, because patience
facilitates strategic considerations. However, weak political parties or other
coordinating bodies for the legislators’ actions encourage impatience and thereby
universalism, the same does linking of issues.” Open rules, impatient legislators
and/or weak coordinating bodies in the legislatures encourage hence universalism,
according to David P. Baron and John A. Ferejohn.

Even Clifford J. Carruba and Craig Volden’s game theoretical studies
challenged William H. Riker and Barry R. Weingast’s predictions about MWCs and
universalism. Carruba and Volden postulated establishment of so-called minimum
necessary coalitions (MNCs), which are oversized compared to MWCs, because that
makes it easier to sustain the cooperation, but smaller than universalism, because
that reduces the coalition costs.'® Even Carruba and Volden’s game theoretical
reasoning indicated hence drift towards universalism rather than MWCs, with
MNC:s as a very likely outcome.

To summarize the discussion about coalition building: Universalism seems to
be more likely than MWCs in the legislatures, particularly in case of weak or non-
existent political parties or otherwise weak coordinating bodies or mechanisms.
Melissa P. Collie’s empirical study of the U.S. House of Representatives 1921-80
revealed a pattern where universalism or political pork barrel deals could be a result
of unstable political coalitions. Collie claimed that universalism or political pork
barrel flourished when there were no stable MWCs, such as in periods with reduced
political polarization or few interparty conflicts.'® Collie’s findings supported
Weingast’s initial universalism hypothesis. But Collie’s findings supported also
partly Baron and Ferejohn’s postulates about universalism in case of weak
coordinating bodies, because political polarization and interparty conflicts serve as
coordination mechanisms for the legislators’ voting.

Henry Valen, Hanne Marthe Narud and Olafur Hardarson’s study of
geography and political representation in Denmark, Iceland, Norway and Sweden,
inspired by Stein Rokkan’s research, inspired even this study’s division of Denmark,
Sweden and Norway into center, middle and periphery.'® Valen et al. assumed the
territorial issues were most prominent in the peripheral areas, and expected similarly
the territorial dimension to be more prominent in young nation states such as
Norway and Finland, than in old nation states such as Denmark and Sweden.*®

% Baron and Ferejohn (1989:1188, 1193, 1195, 1198, 1199-1201).
1% Carruba and Volden (2000:274).

101 Collie (1988:873-875).

192 v/alen et al. (1998:65 Figure 2).

103 v/alen et al. (1998:62-63).

34



Chapter 1- Why has Norwegian authorities pursued a road policy contrary to those in most other western
industrialized countries?

Table 3: Territorial partition of Denmark, Sweden and Norway in center, middle
and periphery.

Country/Partition Center Middle Periphery
Denmark Greater Copenhagen. The islands, except Greater Jutland
Copenhagen.
Sweden Svealand, except Gotaland, except Kalmar, Gotland Norrland, plus Varmland Gotland,
Varmland and Dalarna and Blekinge, plus Dalarna Kalmar and Blekinge Counties.
Counties. County in Svealand.
Norway The Oslofjord counties. Those counties not included the Nord-Trendelag, Nordland, Troms,
center or periphery. Finnmark, Hedmark, Oppland and
Sogn and Fjordane Counties.

Classification of the constituencies as center, middle and periphery
respectively, such as proposed by Valen et al. simplifies the examination of possible
legislature geographical alliances concerning road policy and road construction. The
center is here defined as the capital area and other constituencies closely related to
the capital area. The periphery is similarly defined as those constituencies located
far away from the capital area, sparsely populated and/or backward economically.
The middle is those constituencies not defined as center or periphery. Categorizing
the constituencies into center, middle and periphery such as in Table 3 facilitates
four possible and mutually excluding geographical coalition patterns in the
legislatures, namely center — middle, middle — periphery, center — periphery, or
center — middle - periphery, given none of the three geographical areas control the
legislature’s majority. The alliance patterns center — middle, middle — periphery or
center — periphery will most likely be MWCs or MNCs. The alliance pattern center
— middle — periphery will most likely be a kind of universalism.

This brings us to the study’s second working hypothesis, namely roads
perceived as local collective or private goods with road policy and road construction
governed by the constituencies’ resource struggles or by legislators who pursue their
constituencies’ interests on the community’s expense through geographical
alliances. This second hypothesis makes it possible to derive five empirically
testable implications:

1. Excellent roads in constituencies participating in the distributional
coalitions and congestion, accidents and environmental problems, and/or
turnpikes in those constituencies omitted from the distributional coalitions.

2. Significant variations in the constituencies’ tax prices for roads because the
coalition partners share the spoils and shift the costs to those constituencies
omitted from the coalitions.

3. More pronounced geographical distributional conflicts in Norway than in
Denmark and Sweden.

4. The legislators perceive the road investments’ budget constraints and
geographical allocation in zero-sum terms.

5. Tight budget constraints for road investments because the coalition
members have few if any incentives to increase the budget constraints for
roads when their constituencies have harvested the spoils.
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Mancur Olson claimed distributional coalitions are mainly negative, because
they lead to rigidity and prevent policy and institutional adjustments.'® Was Olson
right, or is it possible to nuance Olson’s perspective on distributional coalitions?
This question will be discussed further in chapter 5. This study faces also another
theoretical puzzle, because Alessandro Lizzeri and Nicola Persico claims
proportional election systems split the spoils among the legislators according to their
share of the votes, while winner-take-all systems concentrate the spoils of office to
the winners.’® Norway, Denmark and Sweden have all proportional election
systems, but the empirical evidence outlined initially in this chapter indicates many
similarities with a winner-take-all system in Norway, compared to Denmark and
Sweden. Are there institutional differences that explain this anomaly? Even this
puzzle is discussed further in chapter 5.

Third working hypothesis — roads perceived as local collective or private goods
and road policy with road construction governed by the political parties’
rivalry

Political parties coordinate the policies across the constituencies in most
parliamentary democracies. The party discipline is usually enforced through various
sanctions against those legislators not working according to the party manifesto or
that otherwise violates party discipline or the party line. Roads perceived as local
collective or private goods and with concentrated benefits make road policy and
road construction excellent means for the political parties’ tactical dispositions,
because rational political parties try to maximize their political power and influence.
The road to maximum political power and influence is usually not maximum
number of votes, but maximum number of seats in the legislature in case of
parliamentary rule. This is where road policy and road construction comes in,
particularly through creative political utilization of roads perceived as local
collective or private goods. Donald Wittman, who belongs to the so-called Chicago-
school, claimed that “democratic political markets are organized to promote wealth-
maximizing outcomes”, because politicians have to maintain their reputation.
Wittman claims also “self-interest will lead to efficient results”.'® Does Wittman’s
hypothesis hold with regard to road policy and road construction?

Political parties are usually governed by ideology, which according to
Anthony Downs serves as a compass, both for the voters and for the legislators in
case of issues not specified by the parties’ political platforms.*®” Anthony Downs
furthered Harold Hotelling and Arthur Smithies’ spatial market models to an
economic model for democracy, where political parties in a two party system
gradually would loose their ideological profile and converge towards the center and
the median voter, given economically rational voters with single peaked preferences.
Downs postulated the parties would maintain their ideological positions in case of
multiparty systems, even if the middle parties would converge towards the center
and the median voter.’® But there is seldom possible to reduce politics to a one-

104 Olson (1982:75 ff., 117).

1% | izzeri and Persico (2001:226 ff.).

106 \wittman (1989:1395-1396, 1397, 1421).

Y97 Downs (1957:96 ff.).

1% Downs (1957:114-141); Hotelling (1929) and Smithies (1941) in Downs (1957:115 ff.).
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dimensional activity on a left-right continuum without losing important distinctions
and nuances, because politics is usually simultaneous games in multiple dimensions,
particularly in multiparty systems. There are similarly few voters with single-peaked
preferences.

Most political parties are organized according to the left-right cleavage or
what Stein Rokkan denoted the functional dimension.’®® Rokkan’s functional
dimension was based on the cleavages between employer and employee interests,
and producer and consumer interests. There is often possible to identify a median
position on the functional or left-right continuum both within the legislature’s
committees and plenary and within the executive. There is also the environmental
dimension or so-called old politics versus new politics; i.e. economic growth or
materialism versus environmentalism or post-materialism, that emerged in many
industrialized countries from the turn of the 1960s and 1970s.™® The result was
often establishment of new populist and/or environmentalist political parties and/or
changes within the established political parties that responded to the voters’
changing moods.

The median position is very often pivotal, such as postulated by Anthony
Down’s economic democracy model. Kaare Strgm and Jgrn Y. Leipart’s study of
Norwegian governments between 1945 and 1990 found convergence or gravitation
towards the political median. This explains why Norway’s numerous minority
executives since 1961 have been surprisingly stable contrary to conventional
wisdom about minority executives.™™* Strgm and Leipart’s study, which examined
the left-right or functional dimension, found also the Labor Party executives’
policies often were closer to the so-called middle parties’ ideal positions than the
Labor Party’s own ideal positions compared to the parties’ manifestos."? Strgm and
Leipart’s findings indicate gravitation towards the median position between 1961
and 1990, but even 1945 and 1961 when the Labor Party held the majority, because
the Labor Party was the median party during its majority terms. There are reasons to
expect similar patterns even in Denmark and Sweden.

One implication of Kaare Strgm and Jgrn Y. Leipart’s findings is that interests
represented by the political party in the pivotal median position come close to what
Thomas Schelling denote “focal points” or clues that coordinate negotiations or
policies.™® Policy outcomes are usually resultants of the institutional arrangements
and procedures, power relations and the actors’ preferences and interests. The
median political party or median group’s preferences are similarly highly dependent
of domestic settlement and trade and industry structure, and will often reflect the
interests concerning settlement, trade and industry structure. Political parties may
also represent particular geographical areas or constituencies; this is particularly the
case in multi party systems. Such parties in the legislature and executive’s median
position are highly consequential for the net road policy, all other things equal.

19 Rokkan (1967; 1970:292-298; 1975a:217-218, 223-224). See also Valen et al. (1998:61-64) which
furthered Rokkan’s ideas.

110 gee for instance Inglehart (1971; 1977); Inglehart and Rabier (1986); Inglehart and Flanagan (1987);
Abramson and Inglehart (1992); Knutsen (1988; 1993), Togeby (1989).

" Strgm and Leipart (1993:871).

12 Strgm and Leipart (1993:880-881).

13 Schelling (1960/80:57 ff.).
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The relevant legislature committees’ members’ positions and actions are
similarly of great importance for the policy outcomes, because of the committees’
agenda power and the information asymmetry between the committee members and
the plenary.’® Do the committee members utilize their specialization and
knowledge? Are members of the relevant committees sector-enthusiasts, local
egoists, or loyal followers of their parties? Joel A. Thompson’s empirical study of
pork barrel politics in North Carolina’s State legislature found the bacon was used to
safeguard the committee-leaders’ position and to maintain party discipline. North
Carolina’s State legislature is of general interest because it is a mixture of single seat
and multi member constituencies. Thompson found that pork barrel deals first and
foremost were the committee-leaders’ turf. Urban areas were these deals’ losers, and
the Republicans, who then were in minority, redefined these pork barrel deals from
distributive to redistributive policy."® The losers can hence perceive the dominant
political party’s distributive universalism as redistributive and highly controversial.

Many of the legislatures’ distributional coalitions are often organized
according to an economic logic, even if the political parties coordinate the road
policy across the constituencies. Frances E. Lee’s study of the US Senate’s road and
transport political decisions during the 1990s found that senators representing states
with few inhabitants can sell their votes cheaper measured in need for road
appropriations than senators representing more populous states. Because Senators
representing populous states need larger appropriations to provide their voters and
constituencies with equal amounts of collective goods, all other things equal
compared to senators representing sparsely populated states.*'® A similar logic can
be introduced even for political parties, because road investments are usually far
more costly in urban, densely populated and crowded areas than in rural and
sparsely populated areas. Economic fundamentals exclude thereby some legislators
as coalition partners, even if they very much would like to be a part of the coalition
and harvest their share of the spoils. Frances E. Lee found that senators representing
some of the more populous states, but not the most populous, could create packages
or deals in the Senate through support from the least populous states that excluded
the most populous states, and made them to financiers of the deals.*” This finding
explains why some states or constituencies end up financing the others’ local
collective goods such as roads, with few or any road investments in return for their
payments of vehicle and fuel taxes.

Frances E. Lee’s findings that some constituencies are more ‘coalitionfahig’
than others, makes it possible to rephrase Stein Rokkan’s well known adage
somewhat; votes count but the number of seats decides.'*® Because rational political
parties do not maximize the number of votes but the number of seats in the
legislature, and the election system determines the constituencies’ number of seats.
The election system’s rules of the game have thus profound political implications,
particularly for the total resource allocation. Because an election system not based
on the principle one person — one vote leads to malapportionment. The extreme case

14 Cf. Krehbiel (2004:117-123); Weingast and Marshall (1988:132, 136-137, 144-158).
5 Thompson (1986:94-95, 101-102, 106).

116 | ee (2000:64, 70).

17 ee (2000:63-64, 66-69).

18 Rokkan’s (1975a:216) article claimed “Votes Count, Resources Decide”.
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with regard to malapportionment is the US Senate, where each state has two seats,
no matter the number of inhabitants. Malapportionment means that seats can be
‘bought’ cheaper in some constituencies than in others. Money spent in
constituencies with few inhabitants or voters per seat buy more seats given the
money spent all other things equal. This was demonstrated clearly by Frances E.
Lee’s study of the US Senate’s road and transport political decisions during the
1990s. An election system based on one person — one vote means similarly the price
per seat is almost equal in all constituencies. Money spent in the most populated
constituencies improves the likelihood of buying more seats, all other things equal,
in those instances with one person — one vote.

The election system’s seat allocation principle is thus decisive for how rational
political parties allocate public spending such as road investments. Constituencies
without any pronounced preferences for particular political parties may be easier to
swing through increased road investments than constituencies where most voters
have firm party preferences, all other things equal. The same is largely the case if
some constituencies prefer road investments to other kinds of public spending.
Because increased road investments may, all other things equal swing the voters in
the direction of a particular political party. There are thus reasons to assume the
political parties allocate the road investments in the different constituencies
according to their party tactical considerations, for instance where roads perceived
as local collective or private goods buys most seats.

This study’s third working hypothesis is roads perceived as local collective or
private goods with road policy and road construction governed by the political
parties’ rivalry. This third hypothesis makes it possible to derive four empirically
testable implications:

1. The median party or median group’s preferences is highly dependent of
domestic settlement and trade and industry structure. The road policy and
road construction is biased towards those interests represented by the
legislature’s pivotal party in the relevant committees, plenary and within
the executive.

2. The committee leaders use pork barrel deals to strengthen their own
position and to maintain party cohesion and discipline.

3. The political parties’ allocation of the road investments is contingent the
election system. The political parties prioritize road investments in
constituencies with few inhabitants and voters per seat if the election
system is not based on one person — one vote, and prioritize similarly road
investments in constituencies with many seats if the election system is
based on one person — one vote.

4. The political parties allocate the road investments strategically. The
political parties prioritize road investments in constituencies with strong
preferences for roads rather than other local collective or private goods, and
prioritize similarly road investments in ‘swing-constituencies’ with weak
party identification rather than in ‘safe’ constituencies with strong party
identification.
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Final working hypothesis — road policy and road construction governed by path
dependence

The road policy and road construction is usually fairly stable during time, among
others because of more or less irreversible physical, economical and institutional
factors, which constrain possible future policy outcomes. The infrastructure
investments’ order of magnitude creates also facts on the ground. The bottom line
here is the assumption about path dependence, that pre-existing institutional
structures or former decisions influence later or contemporary policy outcomes.**®
Path dependence and lock in arguments are according to Arthur L. Stinchcombe
variations of the historians’ “sunk-costs historicist causal structure”.® Many
choices or decisions become almost irreversible, because high change costs and
vested interests rule out other and in some cases more attractive or efficient
institutions or policy alternatives.** The executive and legislators’ feasible set of
institutions or policies are in other words often constrained by former decisions,
because path dependence rules out many attractive options. All policy outcomes are
thus not equally likely.

The idea of path dependence challenges clearly Donald Wittman’s claim about
political markets promoting efficient institutions and policies.*? First, because there
are many examples of road policies and road construction based on suboptimal
resource allocation disregarding cost/benefit ratios or other economic fundamentals.
Such allocations lead to collective welfare losses compared to a textbook road
policy. Second, if Wittman was right, all polities, regulating regimes and policies
should be the same all over the world. But the idea about similar polities, regulating
regimes and road policies is clearly challenged by this chapter’s initial discussion.
This idea will be further challenged in the three forthcoming empirical chapters.
Finally, different institutional arrangements lead to different transaction costs and
economic incentive structures, which in turn influence road policy and road
construction. The ideals about wealth-maximizing and efficient outcomes have thus
slim chances. Path dependence is one explanation of why seemingly inefficient or
dysfunctional institutions and/or policies persist, despite more efficient alternatives.

But how to study the possibility of road policy and road construction governed
by path dependence, without falling into determinism and thereby and ruling out the
possibilities for historical and political contingencies? One answer is historical
institutionalism, because historical institutionalists consider politics a process that
unfolds over time”, with the political implications "embedded” in the institutions,
and where “timing, sequence and critical junctures” are of particular interest.’?®
Historical institutionalists assume political conflict and policy outcomes are
structured by pre-existing institutional structures, and support thereby the idea about
path dependence.’* The time dimension distinguishes similarly historical

118 David (1985:332); Arthur (1989); North (1990:94); Pierson (2004:44 ff.).
120 Stinchcombe (1968:124).

2L | evi (1997:28).

122 Cf, Wittman (1989:1395-1396, 1397, 1421).

123 Pierson (2000:264-265; 2004:44-48, 54 ff.).

124 Cf. Thelen and Steinmo (1992:1-3); Hall (2003:385-387).
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institutionalism from other static and ahistoric new institutional theories.'® The time
dimension is essential for understanding development of institutions and policies,
hereunder roads taken or not taken. The time dimension is similarly crucial for
development of causal explanations.

Are there other explanations of path dependence than change costs, vested
interests and physical and institutional infrastructures that funnel the development in
particular directions and the development’s inertia? The increasing returns
mechanism is the idea about path dependence’s micro fundament, and explains why
early, small events determine the development path later on.** Douglass C. North
claim the “increasing returns mechanisms [...] reinforce the direction once on a
given path”.*?" If a particular institution, policy or equilibrium doesn’t provide
increasing returns for one or more interest groups, geographical areas, political
parties or business sectors; then it’s not possible to explain its persistence as result of
path dependence.

But how is it possible to explain institutional change in case of increasing
returns and path dependence? Path dependence, sunk costs and increasing returns
explain usually institutional stability and why seemingly inefficient trajectories of
development prevail and persist.*?® The politicians’ limited time horizons and the
institutions’ status quo bias are usually serious obstacles preventing institutional and
policy changes.’”® But shifts from decreasing to increasing returns, for instance
through learning, political, technical or social innovations, combined with the
interplay between technical, economical, organizational and institutional conditions
may explain institutional change and emergence of new development paths.**° Path
dependence does hence not rule out the possibility of institutional changes, but there
are often significant obstacles.

Another explanation of institutional change in case of path dependence is
Stephen D. Krasner’s so-called “punctuated equilibrium”; an idea borrowed from
the biologists Niles Eldredge and Stephen Jay Gould.**! Krasner distinguishes
between formative periods of “institutional creation” and periods of “institutional
stasis” or stability, and explains institutional change as a result of crisis that
punctuate the equilibrium and thereafter development of new equilibriums that later
face new crises, and so on. Exogenous shocks, for instance because of a major
economic crisis, revolution, war or other kinds of system breakdown may thus
explain development of new institutions and equilibriums.

A third explanation of institutional change in case of path dependence is
increasing mismatch between the institutions and policies governed by path
dependence and the environment that develops in a different direction. Significant
mismatch between institutions, policies and environment may result in crises,

125 See for instance Peters (1999:63-77); Scott (2001:83-89); Pierson (2004:167-178); Immergut
(forthcoming:286-291) for discussions about historical institutionalism compared to other so-called new
institutional theories.

126 Arthur (1989:119, 122); see also Arthur et. al. (1987:40-47); Arthur (1990; 1994:xi-xx).

127 North (1990:112). See also North (1990:94) and Pierson (1993:606; 2004:20-31, 65 ff.).

128 See for instance Thelen (2003:220-221) about why seemingly poor institutions persist.

128 pierson (2004:40-44).

130 North (1990:94-97).

181 Krasner (1984:240 ff.); cf. Eldredge and Gould (1972); Gould and Eldredge (1977).
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institutional breakdown and/or policy revisions, which in turn improve the match
between institutions, policies and environment and establishes a new equilibrium.

But established institutions or structures do not necessarily vanish in case of
institutional changes. They may persist and develop further through new challenges,
new environments and new institutions and structures, and so on.**? There are also
examples of “cumulative effects of ongoing but often subtle changes in institutional
arrangements that persists over long stretches of time”.™®® Such subtle and
incremental changes do in many instances not change the institutions or policies
fundamentally until passing thresholds that topple the established equilibrium.**
Institutional changes may result in what Kathleen Thelen described as Institutional
Layering. Institutional layering is a result of interplay between lock-in and
institutional innovations, where combinations of old and new institutional elements
coexist, typically in long lived institutions such as constitutions and pension
systems, which often have strong institutional biases against change.*® Paul Pierson
postulates institutional layering in those instances where strong status quo bias and
high conversion costs back up institutions. Situations with weak status quo bias and
high conversion cost results similarly in institutional isomorphism.™*® The
institutional environment is thus decisive for the institutional change processes and
their outcomes. Path dependence may create its own dynamic that reproduces the
political power relations and resource allocation, until sudden changes because of
breakdown in the established equilibria, either because of external shocks or
implosion from within because of mismatch. The result is either development of
entirely new institutions or institutional layering.

This study’s final working hypothesis is that the road policy and road
construction is governed by path dependence. This hypothesis makes it possible to
derive five empirically testable implications:

1. The constitution’s status quo bias hereunder the election system, reproduce
or maintain the road polity’s power relations, hereunder the legislature’s
established equilibrium for resource allocation.

2. Institutional conditions within the road polity such as the legislature’s
chamber and committee structure, the executive’s internal power relations
and the road administration’s organization and degree of autonomy
reproduces the road polity’s power relations, road policy and road
construction.

3. A feedback loop via settlement and industry structure reproduces the road
polity’s power relations and resource allocation.

4. The physical road infrastructure equals facts on the ground or non-
renegotiable agreements, and reproduces the settlement and industry
structure that maintains the road polity’s power relations and resource
allocation.

132 Krasner (1984:240).

'3 Thelen (2003:210).

1% pierson (2004:83-95, fig. 3.1-3.3).

135 Thelen (2003:226-228); see also Pierson (2004:133-139).
136 pierson (2004:156 Fig. 5.2).
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5. The road polity, road policy and established resource allocation is
maintained until sudden breakdown and establishment of new equilibriums
in the road polity and concerning road policy and resource allocation.

An interesting theoretical question is whether inefficient institutions, policies
or equilibriums’ persistence is a result of political fundamentals, path dependence or
combinations thereof? Is path dependence a result of prior variables that create
spurious effects that determines whether roads are considered as national collective,
local collective or private goods? Is path dependence similarly a result of whether
the road policy is governed by politicians pursuing the common good, the
constituencies’ resource struggles or the political parties’ rivalry?™*” Another
interesting question is why have roads often been used as bargaining chips in
Norwegian distributional politics, but seemingly not so often in Denmark and
Sweden? It would have been far more efficient to build the necessary roads in
Norway’s central and urban areas, and to compensate the peripheral and rural areas
with cash transfers instead of building many poorly utilized roads. These questions
are further discussed in chapter 5.

Methodical considerations

This study is carried out as a historical, comparative case study.™*® Case studies are
based on an experimental instead of a statistical logic. The researcher can seldom
control the stimulus in case studies such as in actual experiments, but experiments
and case studies can answer “how and why” questions.™*® Case studies facilitate
studies of explanatory mechanisms and contexts in detail, and are therefore excellent
for development of plausible explanations and insights about complex phenomena,
such as the institutional and political processes through time leading to the different
Danish, Swedish and Norwegian road policies and road systems. But spurious
effects because of prior variables as mentioned recently may represent a methodical
challenge.

Humanities and social sciences are definitely not deductive, axiomatic systems
such as logic and mathematics even if some neo-classical economists and rational
choice theorists follow this path. Case studies are better suited for a pragmatic
middle position, switching between inductive and deductive research strategies. Karl
Popper advocates falsification instead of verification, because of the logical
asymmetry between verification and falsification.'*® Deductive inferences from (a
priori) theoretical concepts, which are tested against empirical evidence and
corroborated, for instance through a hypothetical-deductive strategy, is in other
words a kind of generalization."*" This study’s aim is development of simple and

37 For further discussions about spurious effects see for instance Hellevik (1988:9-11, 19, 42-47, 55 ff.;
1993:52-53, 64-65, 244-245, 360-373). See also Geddes (2003:139-142) about path dependence
arguments.

1% The research design is based on recommendations in among others Andersen (1997); Ragin and
Becker (1992); Yin (1994).

%8 Yin (1994:6): See also Smelser (1973:51) concerning comparative case studies and experiments.

140 popper (1989:53 ff.).

1 popper (1989:53, 58).
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robust explanations of Norway, Denmark and Sweden’s different road policies and
road construction during time.

This study’s analytical model consists of background, intermediate and
dependent variables as previously mentioned. The background variables’ effects are
mitigated by the intermediate institutions or road polity, which in turn affects the
dependent variable, the high-level road system that is a result of the road policy and
road construction. This study is carried out according to a most similar systems
design, to identify the critical factors or differences that explain Norway, Denmark
and Sweden’s radically different road policies and road construction, despite
seemingly similar political systems.'” This study is also based on “analytic
generalization” according to so-called “Level Two Inference”.**® Level Two
Inferences, which is common in case studies mean confronting the findings with
rival theories and policy implications. The sampling strategy has therefore
emphasized the need for sufficient variation in the critical variables, to test the
hypotheses. Multiple data sources and methods, or triangulation have similarly been
used as far as possible to improve the study’s validity. The research has similarly
been carried out as systematically and tidily as possible to ensure reliability.*** One
problem with path dependence arguments according to Barbara Geddes is that each
node or critical juncture may be instances of different phenomenon. Other problems
with path dependence arguments are whether the proposed explanations are correct,
whether the observed outcome was result of choices at the critical junctures or
branching points, and finally how to identify the critical junctures or branching
points in series of choices?'*® Path dependence hypothesis may hence represent a
number of methodical challenges.

This study’s most important analytical methods are pattern matching,
chronologies, and process tracing and causal narratives.'* Pattern matching is used
for comparing the three cases’ different dimensions or variables with each other
during time that makes it possible to eliminate explanatory factors and develop more
parsimonious explanations.**’ The events’ temporal order or chronology is
necessary to distinguish causes from effects, because causes with logical necessity
have to take place prior to effects. Chronologies facilitate thereby development of
causal explanations. But development of causal explanations through case studies is
not a straightforward matter, because of the asymmetry between causes and
correlation. All causes are correlation, but correlation is not necessarily causes,
because a statistical relation does not logically imply a causal relation.**® There is
also the problem with prior variables and spurious effects as mentioned earlier.

Another challenge concerning development of causal explanations of
institutional development and policy processes is that policy outcomes often are
results of interactions between different institutions and/or policies. There is also the
problem with multiple causation and even examples of strategic interaction.™* Case

142 Cf. Trangy (1993:24-25).

3 Yin (1994:30-31).

144 Cf. Yin (1994:33, 92-93).

%5 Geddes (2003:139-142).

6 in (1994:106 ff.); Mahoney (2003:361-367).
147 Mahoney (2003:362).

18 Gujarati (1995:21).

% Hall (2003:381-387).
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studies are not able to distinguish between necessary and sufficient conditions.
There is thus not possible to make correct inferences through inductive logic
because of the control problem. Only analytical control — through empirical and
theoretical grounding — can protect against fallacies when case studies are used for
development of causal explanations.”®® Process tracing makes it possible to
distinguish between spurious effects and causal correlation. Causal narratives make
it possible to compare events and sequences across cases and during time for
identification of causal patterns.’® The chosen comparative design and applied
analytical methods answers thereby many of the methodical challenges.

The Norwegian case is first and foremost based on archive studies of written
primary sources, such as letters, documents, reports, government bills and legislature
negotiations. But even written secondary sources and literature have been used for
research economic reasons, particularly concerning context and background
variables. Oral primary sources have also been important for the study of the
Norwegian case, first and foremost as comments to and supplementary
interpretations of findings in the written primary and secondary sources. But oral
sources are in some cases the only sources. Information about matters not covered
by written primary or secondary sources have as far as possible been sought verified
by different independent oral sources. The oral sources have also provided clues
about which ideas have been taken for granted in the different periods.

The Danish and Swedish cases are primarily based on studies of written
secondary sources and literature, which have been supplemented with examination
of some primary sources, particularly concerning the decisive branching points
where choice between fundamentally different alternatives have been on the agenda.
Official statistics and accountings have also been used as primary sources for the
three cases, even if one has to be aware of their composition and limitations. Web
sites have also been used as sources for the last decade, because the legislatures,
executives and road administrations have published many documents and reports on
their web sites since the second half of the 1990s. Even some old primary sources
and literature have been published electronically on websites.

The written primary sources have been examined and analyzed according to
historical methods, so-called critical examination.** Critical examination has also
been used for secondary sources and literature. Primary sources insure the study’s
quality, but use of primary sources is rather time and resource consuming. Use of
high quality secondary sources saves time, but the selection and examination of
these are critical for the study’s trustworthiness and similarly for the risk of transfer
of biases.

Contemporary history represents a particular challenge for parts of this study,
because many actors are still alive, and have strong interests concerning their
posthumous reputation and the history writing. Most oral materials have been
collected through semi-structured, qualitative interviews and discussions with
informants that have been directly involved in the political and administrative

150 Andersen (2001 [Lecture]).

131 Mahoney (2003:363-367).

152 See for instance Dahl (1967), Langholm (1967); Tosh (1991) and Kjeldstadli (1999) for further
discussions about critical examination of sources.
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processes concerning road policy and road construction.®®* Almost every interview
has been taped. Each interview has also been documented through field notes made
during the interview. Some interviews of informants living far from Oslo have been
carried out by telephone, but even these interviews have been taped if permitted by
the informants. The interviews have been analyzed though critical examination,
similarly as the written sources, to identify the informants’ possible motives for
telling or not telling what and why they did, and to uncover possible ‘monument
building’.

This study is not based on detailed examination of the Danish, Swedish and
Norwegian legislators’ voting and committee behavior 1945-2005 concerning road
policies and road construction of research economic reasons. Detailed examination
and formal analyses of the legislators’ voting and committee behavior concerning
road policy and road construction during 60 years is a study by itself and a possible
follow-up of this study’s findings. This study has only examined the Norwegian
legislators’ voting and committee behavior concerning some of the most central
policy documents 1945-2005, because the road policy outcomes in Denmark,
Sweden and Norway are all clearly documented by facts on the ground through
roads built or not built.

Most monetary terms in this study have been converted to 1990 PPP USD to
make plans and actual investments comparable between Denmark, Sweden and
Norway, and across time, because PPP USDs are corrected for purchase power in
the different countries.”™ Angus Maddison’s GDP figures are used as is, because
they are in 1990 international Geary-Khamis dollars.

A map for further reading

Chapter 2, 3 and 4 contains the empirical studies of the Danish, Swedish and
Norwegian cases. Denmark is discussed first in chapter 2, because the study
revealed soon that Denmark came close to the road policy textbook case. Sweden is
similarly studied in chapter 3, because it has been a commonly held belief in
Norway that development of Sweden’s modern road system was a straightforward
matter and a smooth, rational and streamlined process. However, this study revealed
soon that was far from the case. Sweden is therefore denoted as the catch-up case
because Sweden’s starting point was rather similar to Norway. The comparison with
Denmark and Sweden revealed finally that Norway, which is discussed in chapter 4,
differed fundamentally. Norway is therefore denoted the deviant case.

Chapter 5 summarizes and discusses the empirical findings about the road
polities, political economies and entailing road policies and road construction during

153 The interviews have been carried out according to directions in Rubin and Rubin (1995) and Kvale
(1990; 1997).

3% The conversions are based on Danmark’s statistik’s consumer price index 1900-2005 [Online January
24™ 2006] — URL: http://wwuw.statistikbanken.dk/statbank5a/default.asp?w=1280; Statistiska
centralbyran’s inflation data for Sweden 1830-2005 [Online January 24" 2006] — URL:
http://www.scb.se/Statistik/PR/PR0101/2005M12/PR0101_2005M12 DI_06-07_SV.xls; Statistisk
sentralbyrd’s historical price index 1835-2004 [Online January 23" 2006] — URL: http://www.norges-
bank.no/stat/historiske_data/no/historisk_kp/kpi.xls (Initially published in "Historisk rentestatistikk",
Penger og Kreditt no 4, December 2000:269-277, 275 and later supplemented). All conversion to 1990
PPP USD were made according to OECD’s conversion factors “PPPs for GDP - Historical series”
[Online June 4™ 2005] — URL.: http://www.oecd.org/dataoecd/61/56/1876133.xls.
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time in Denmark, Sweden and Norway and compares the empirical findings
concerning the four hypotheses. This final chapter discusses also possible critical
differences that can elucidate and explain why Denmark, Sweden and Norway
settled for fundamentally different road policies and road construction despite
seemingly similar political systems, together with the findings’ theoretical
implications. The study includes also a comprehensive Data Appendix.

Summary and preliminary conclusions

Why have studies of road policy and road construction common interest? Roads and
other infrastructures are often considered part of a society’ social overhead capital,
and such collective goods have far reaching consequences for a society’s economic
development, the trade and industry’s competitiveness and the society’s distribution
of benefits and burdens. Major infrastructure initiatives are often synonymous with
political and distributional conflicts. A society’s supply and allocation of collective
goods is usually determined through collective actions in the political system’s
institutions or polity. Whether infrastructure projects are carried out, and how and
where they are carried out and financed is usually determined by the national
political economy.

Most western industrialized countries developed national road plans and built
national trunk road and motorway systems during the 1950s, 1960s and 1970s to
safeguard the reconstruction, promote economic growth and solve the problems
entailing the mass motoring. Danish and Swedish executives and legislators
emphasized investments in profitable or industrially necessary trunk roads and
motorways in the most crowded areas, and built usually roads from the crowded
central and urban areas to the desolate peripheral and rural areas. The Danish and
Swedish road policies were also integrated parts of the national trade and industry
policies, largely in accordance with endogenous growth theory.

Norwegian road policy and road construction on the other hand seems to have
been decoupled from the trade and industry policy, because Norwegian executives
and legislators prioritized opposite compared with many other Western
industrialized countries. Norwegian executives and legislators preferred construction
of unprofitable substandard roads in desolate areas until the 1980s, despite
congestion, accident and environmental problems in those areas where most
Norwegians lived and traveled. Norwegian executives and legislators built usually
roads from the desolate peripheral and rural areas towards the crowded central and
urban areas instead of opposite, even if most cars were located in the central and
urban areas.

Denmark and Sweden completed most of their trunk road and motorway
systems during the 1980s and 1990s. Norwegian taxpayers and motorists have to
prepare for significant future road investments, because the trunk road and
motorway system has significant imperfections with regard to capacity, road safety
and environmental standards. The puzzle is that few other European countries are
more dependent of road transports of passengers and goods than Norway, because of
dispersed settlement, poorly developed public transports and localization in
Europe’s northwestern periphery. But these realities were hardly reflected in the
road policy and road construction until about 1995, which may indicate possible
governance and policy failures.
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Common sense, popular explanations or conventional wisdoms such as wealth
level, financial leverage, geographical localization, population, terrain conditions,
and construction costs, lack of an automotive industry or social democracy are not
sufficient to explain the particular Norwegian road policy and road construction.
There must be other explanations. This study’s analytical framework is based on
historical institutionalism, which threats institutions as independent variables, and is
carried out as a historical, comparative case study based on a most similar systems
design.

The study’s main hypothesis or benchmark is roads perceived as national
collective goods with road policy and road construction governed by politicians
pursuing the common good. The second working hypothesis is roads perceived as
local collective or private goods with road policy and road construction governed by
the constituencies’ resource struggles. The third working hypothesis is roads
perceived as local collective or private goods with road policy and road construction
governed by the political parties’ rivalry. The final working hypothesis is road
policy and road construction governed by path dependence.
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Denmark is here denoted as the textbook case, because Danish road policy and road
construction has largely been according to the road engineers and transport
economists’ scientific and professional recommendations, even if the ministers of
public works or minister of traffic and the county mayors usually have been in the
driver’s seat. The road political lodestar has been what is beneficial for Danish trade
and industry in the long run. Responsible politicians have usually considered
modern roads as national collective goods and acted accordingly. But why and how
were Danish politicians able and willing to pursue this rational development path,
rather than more opportunistic trajectories? This chapter presents first background
and context prior to 1945. The second, third and fourth sections are about Danish
road policy and road construction 1945-59, 1960-80 and 1981 until about 2005.
These sections’ structure is first a presentation of the political system and the
economic development, thereafter the road policy and road construction, and finally
a conclusion. The final section is a summary with discussions of the empirical
findings concerning the four working hypotheses and some preliminary conclusions
concerning the Danish case.

Background and context

Denmark had a centralized, French-inspired military road administration 1764-1867,
when the Danish State built the first national trunk road system to facilitate further
economic development. This road administration and road system was largely
results of minister of foreign affairs Johan Hartvig Ernst Bernstorff’s initiative in
1761 that led to a Royal Decree signed by King Frederik V about construction of a
national trunk road system. Bernstorff had been ambassador to France in the 1740s,
and noticed how the chaussées’ connected the country. Count Christian Ditlev
Reventlov, with a position fairly similar to later ministers of public works, wrote in
1791 a study that outlined the future road policy and paved the way for a new Road
Act. Denmark’s 1793 Road Act introduced a three-tier road administration, where
the State was responsible for the trunk roads, the counties (amtene) responsible for
highways and the municipals responsible for city streets and local roads. The 1867
Road Act downgraded the trunk roads to highways when Denmark’s first national
trunk road system was completed and made road policy and road construction the
counties and municipals’ responsibility.*® The architect behind this policy shift was
Jacob Brgnnum Scavenius Estrup, a very conservative landowner from Jutland who
was minister of interior 1865-69 and headed the King’s executive
(konsejlspresident) 1875-1894. The reason for Estrup’s policy shift was that
railroads and steamships took over the long distance traffic and heavy transports.

1% Jgrgensen (2001:33-138); Milner (Forthcoming:1.2).
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Estrup prioritized therefore construction of railroads and harbors rather than
roads.**® Roads remained thereafter largely local transport infrastructures until cars
began to substitute railroads and horses after World War One.

Denmark’s elites opposed democratization and established a very strong
executive based on minister rule and local autonomy

The Danish State solved many of its financial crises by selling off properties. The
leading civil servants were closely related to the urban elites, particularly
Copenhagen’s merchants and those involved in agricultural exports. The
conservatives were initially civil servants and nobility loyal to the King. Denmark’s
liberals opposed the autocracy. The radical June 5" 1849 Constitution replaced
the autocracy with an executive appointed by the King, organized similarly as
Germany or France’ minister rule rather than the former autocracy’s collegium rule,
and a legislature, Rigsdagen, with two equal chambers, the popularly elected
Folketinget equal to the House of Commons and Landstinget, equivalent to the
House of Lords or the Senate. Rigsdagen was initially a blueprint of the Belgian
legislature. However, the 1866 Constitution, introduced after Denmark lost the 1864
war against Germany, when the small farmers’ cooperated with the landowners
against the urban national liberals, maintained most of the 1849 Constitution but
gave Landstinget veto power and some members appointed by the King.™® This
institutional change had profound and long lasting political implications, and was
decisive for Denmark’s political economy.

Jacob Brgnnum Scavenius Estrup became well known as head of the
landowner’s executive, due to his staunch opposition against the Liberals’ demand
for parliamentary rule originating from Folketinget, because the 1866 Constitution
made Estrup’s executive almost dictatorial. Folketinget responded with the so-called
“withering policy” during the 1880s and ‘buried’ the executive’s proposals, and
refused approving the annual budgets (Finansloven). Estrup’s response was
governing through provisory finance laws sanctioned by Landstinget. Landstinget
approved the first provisory law 1877. Estrup’s executive governed thereafter
through provisory laws from 1885 until 1894, when the provisory rule ended after a
major political compromise between moderates in the Conservative (Hgjre) and
Liberal (Venstre) Parties. Estrup resigned a few months later.® The 1894
compromise convinced the Conservative Party to abstain from further governing
through provisory laws. The voters’ message to the Conservative Party in the 1901
Folketing election led to the King’s appointment of the first Liberal executive, and
thereby de facto introduction of parliamentary rule in Denmark, originating from
Folketinget, exactly as required by the Liberal Party.’®® Denmark had thus well-
established political parties prior to introduction of parliamentary rule, but the
tradition with minister rather than collegiate rule persisted, despite introduction of
parliamentary rule, and was an example of path dependence.

1% Heide-Jargensen (1999: 1865-1901 Fra Estrup til Bramsen).

57 Mjgset (1986:33, 35).

158 \Worre (1978:11-12, 65); Stjernquist (1996:18); Petersen (2002:245-254, 257-263, 286-292).
15 petersen (2002:292-294); Grundloven. Historie og statstanker [Online April 21% 2003] — URL:
http://www.ft.dk/?/samling/20021/MENU/00000004.htm; @stergaard (1998:3-4).

160 petersen (2002:295).
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Figure 5: Danish counties 1999, an overview.
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The 1894 compromise between the Conservative and Liberal Parties and
introduction of parliamentary rule in 1901 weakened the Ministry of Finance’s
dominant position since 1848, because the sector ministries were from then
permitted to visit Folketinget’s Finance Committee and get approval of expenses in
addition to those included in the State’s annual budget. Folketinget’s Finance
Committee became almost superior to Rigsdagen 1917-18 when the supplementary
appropriations were about twice as large as the State’s annual ordinary budget.
Folketinget’s Finance Committee became soon known as the “fifteen good
Samaritans”.*®* Lobbyists could in many instances bypass the minister of finance via
Folketinget’s finance committee, which in turn weakened the economic discipline.

About 75 percent of the Danish population lived in rural areas in 1875, but the
urbanization process accelerated. More than 50 percent of the Danes lived in urban
areas in 1916.%%% The Liberal Party’s core was a traditional liberal economic policy,
and the core voters were farmers engaged in export agriculture. The Radical Party

16 gistergaard (1998:4-5).
162 petersen (2002:268).
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(Radikale Venstre), a social liberal party with support from rural cotters and later
mostly urban intellectuals, splintered from the Liberal Party in 1905, because of
disagreement about defense matters. The Conservative Party reorganized itself in
1915 to a modern Conservative Party, and shifted its attention from the nobility and
landowners to the urban areas’ new middle class of manager owners and white-
collar workers. The Social Democratic Party’s (Socialdemokraterne) core voters
were first and foremost the urban areas’ many blue-collar employees.*** Denmark’s
Social Democratic Party was founded already in 1871.1% Denmark’s modern party
system with its new alliance patterns was hence largely established under and
immediately after World War One.

Denmark’s new party system was largely a result of the 1915 Constitution, a
compromise between the Social Democratic, Radical, Liberal and Conservative
Parties, that introduced universal suffrage and a democratic elected Landsting with
eight years terms. Folketinget’s 93 single seat districts were supplemented with 24
extra proportionally elected seats in Copenhagen and 23 supplementary seats, plus
one seat from the Faeroes. Folketinget’s former seat allocation had favored the rural
areas and thereby the Liberal Party. The 1915 Constitution’s conservative
guarantees were referendums in case of Constitutional Amendments. At least 45
percent of those with the right to vote had to approve the proposed Constitutional
Amendments. However, Landstinget maintained its veto power.*® Only about 14
percent of the Danes were permitted to vote before the 1915 Constitution came into
power in 1918, and only half of those entitled to vote used their right.'®® The 1915
Constitution changed thereby gradually the Danish political system’s character, and
paved the way for mass politics, but upheld the bicameral system. The result was
partly a new political economy, because the political parties could not afford to
overlook large voter groups such as urban workers.

King Christian X fired the Prime Minister without appointing an acting Prime
Minister during the Easter 1920, because parliamentary rule was not written into the
1915 Constitution. But the Social Democratic and Radical Parties considered the
King’s move a coup d’état. Imminent labor market conflicts and nationalists who
did their best to regain Slesvig or to make Slesvig an area under international
administration caused the King’s intervention. The King reconsidered his move and
appointed a new executive a few days later, and abstained thereafter from further
direct political actions. Denmark underwent three elections to Folketinget in 1920,
and introduced proportional elections to Folketinget (PR) with seat allocation
according to d’Hondt’s method after a Constitutional Amendment because of the
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reunion between Denmark and northern Slesvig prior to the third Folketing’s
election in September 1920.

The Social Democratic Party overtook the Liberal Party’s position as
Denmark’s leading party from 1924, and emphasized a responsible economic policy,
governed by minister of finance C.V. Bramsnas.'® The Social Democratic Party’s
responsible course was partly a result of Folketinget’s Finance Committee’s
overruling of the executive and the Ministry of Finance. The Social Democratic and
Radical Parties established in 1929 their second coalition headed by Thorvald
Stauning that governed until the German assault in 1940. The executive was then
expanded to a national coalition. Stauning was Denmark’s strong man from 1929
until his death, and knew how to maneuver through the interwar years’ politically
foul waters, when the democracy came under question and for instance the
Conservative Party’s Youths marched with black boots, shirts and armlets and
saluted like others south of the border.’®® However, the Liberal and Conservative
Parties upheld their control of Landstinget until 1936, when Landstinget lost most of
its political relevance.'® The Conservative Party proposed thereafter a
Constitutional Amendment that abolished Landstinget and established a unicameral
system. Even the Social Democratic and Radical Parties endorsed this amendment
but a minority within the Liberal Party opposed it. This Constitutional Amendment
was rejected in the 1939 referendum with the smallest possible margin because only
44,45 percent of those with the right to vote supported it.!”* Denmark was then
11.762 votes from a new Constitution and a unicameral system. Prime Minister
Thorvald Stauning and the Conservative Party’s Christmas Mgller lost face and
considerable amounts of political capital.'’”®> The Liberal Party represented first and
foremost the rural areas that dominated Landstinget, and a unicameral system could
shift Denmark’s geographical political balance permanently, and thus weaken the
Liberal Party.

Denmark became industrialized already from the middle of the 19" century
when many craftsmen introduced industrial methods and means of production. This
development accelerated from about 1870 and Denmark had soon urban national
industries that supplied consumer goods; tools, machines and production equipment
that came in addition to the export-based agro-industrial complex that developed in
parallel with the new domestic trade and industries. Denmark’s new trade and
industries grew about 50 percent per decade from 1914. Denmark was largely
industrially self sufficient about World War One, even if the agricultural exports still
dominated, but the emerging industries grew faster and engaged also in exports.
Most of Denmark’s emerging trade and industries were small and medium
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enterprises (SME), but there where also major enterprises such as the concrete
producer and concrete production equipment producer F. L. Smidth & Co.*"

Denmark reintroduced the gold standard in 1924, which had been suspended
in 1914. Gold parity was restored in 1926 at a price of 21-22 percent unemployment
in 1926 and 27. The 1920s’ deflationary crisis was largely self-inflicted through the
executive’s economic policy and Denmark Nationalbank’s currency policy,
similarly as in Norway, because many other countries went on full blast until the
Wall Street crack in 1929 that triggered the depression.’™ Great Britain’s abolition
of the gold exchange standard through devaluation of the British pound September
21* 1931 was a fourth severe economic blow for Denmark, after the 1920s crisis and
deflationary policy and the Wall Street crack, because about 2/3s of Denmark’s
exports went to Great Britain. Denmark’s National Bank gave up the gold exchange
standard September 29".*"> Abolition of the gold exchange standard meant also
abolition of the liberal trade regime. Most counties had given up the gold exchange
standard in 1936. The nazi regime that came to power in Germany in 1933
established an almost closed economy based on regulated trade.”® Denmark
struggled thus economically during the 1920s and 30s, and these struggles had, as
we soon will see, significant road political implications.

The Danish executive left its traditional liberal economic policy in 1932 when
the depression peaked or bottomed, and established the so-called Clearing Center
(Valutasentralen), which regulated the imports, because Denmark lacked foreign
currency due to reduced agricultural exports which were Denmark’s primary foreign
currency source. The business organizations administered the import quotas among
their members via the corporative system. The import regulations were initially
proposed by the Liberal Party as an alternative to tariff barriers, but Landstinget’s
non-socialist parties refused approving the Clearing Center, among others because
the Conservative Party claimed the regulations favored already established
enterprises. The Social Democratic and Radical executive’s response was a call for
election to Folketinget, and the governing parties won the voters’ approval. The
Conservative Party accepted thereafter the regulations, among others because the
Industry Council (Industrirddet) supported the import regulations, which protected
Denmark’s infant industries. A labor-agrarian social compromise, or rather horse
trade, in January 1933 between the Social Democratic, Radical and Liberal Parties,
the so-called “Kanslergade agreement”, named after Stauning’s private address,
removed many of the social tensions, and furthered the 1920°s class compromise
after introduction of common suffrage and collective bargaining, and established
thereby a new social contract. The executive’s payback to the farmers was 24
percent depreciation of the Danish kroner (DKK), which gradually improved the
agricultural exports, through reduced relative prices for the Danish agricultural

' See for instance Larsen and Thomsen (1985); Westergard-Nielsen (2002:378-379 Tabel 13.2);
Ellemose (2005).

174 Mjgset (1986:50-51, 54), 1924 Reintroduction of the gold standard [Online May 25" 2005] — URL:
http://www.nationalbanken.dk/dnuk/hist.nsf; Mgrch (2004:158-159); see also Eichengreen (1998:57-60).
17 Skou (1999:1931 Wall Street-panikken bredere sig, og vrede landmand truer med aktion); Final break
with the gold standard [Online May 25h 2005] — URRL.: http://www.nationalbanken.dk/dnuk/hist.nsf;
Mijgset (1986:46 Tabell 2.5, 61). See also Dillard (1987:450-456).

76 Mjgset (1986:51); Eichengreen (1998:80-88); Dillard (1986:456-469).

54



Chapter 2- Denmark — the textbook case

products.*”” The 1936 Denmark National Bank Act transformed Denmark’s National
Bank from a limited liability company to an independent institution overseen by a
board of directors with 25 members, hereunder 2 appointed by the executive, 8 by
Rigsdagen and the rest by the board of directors.'”® The 1930s’ economic crises
established thus regulated trade, corporative arrangements, a broad class
compromise and a highly autonomous central bank. Many of these institutional
changes had profound long-term policy implications.

How was Denmark’s economic position during the interwar period? Angus
Maddison’s calculations show that Denmark’s GDP per capita measured in 1990
international Geary-Khamis dollars was 3.992 dollars in 1920, 5.341 in 1930 and
5.116 in 1940. The averages for the 12 West European countries were 3.305 dollars
in 1920, 4.289 in 1930 and 4.984 in 1940."" Denmark was in other words well
above the West European average in 1920, 1930 and 1940. The State’s annual
budget increased from 325 millions DKK or 775,54 millions 1990 PPP USD in 1929
to 550 millions DKK or 1.260,35 millions 1990 PPP USD in 1939, despite only 10
percent inflation during these years.'®® The State budget’s growth measured in real
terms was in other words significant, and indicates clearly that Thorvald Stauning’s
executive carried out a counter cyclic and Keynesian policy during the 1930s.
Maddison’s calculations indicate similarly that Denmark did very well during the
1920s, despite the deflationary crisis but could most likely have performed better.
But Denmark was hit severely by the depression and particularly Great Britain’s
abandonment of the gold standard, because Denmark’s 1940 GDP per capita was
less than in 1930. Denmark was West Europe’s fourth wealthiest country measured
in GDP per capita in 1920, 1930 and 1940. The Danish economy recovered during
the Second World War and the second half of the 1940s.

Danish road policy and road construction prior to World War Two -
decentralized control and swift transition from railroad to road transports

Each Danish county employed a County Road Inspector (Amtsvejinspektar), which
overlooked the road construction when the 1867 Road Act made trunk roads to
highways and closed down the centralized military State road administration. The
State’s Chief Road Inspector (Overvejinspektar), which belonged to the armed
forces, could only watch but not interfere with the counties’ road policy and road
construction.™®™ The very conservative Jacob Brgnnum Scavenius Estrup
strengthened thereby the municipal autonomy and made road policy and road
construction the counties and municipals’ matters when the first national trunk road
system was completed, but Estrup was no reactionary anti-modernist, at least not
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concerning transport and communications, because he shifted the State’s emphasis
from roads to construction of railroads and harbors, which was a rational move when
railroads and steamships gradually replaced horse and cart for heavy hauls and long
distance transports.

The Danish counties and municipals emphasized road construction and road
maintenance between 1910 and 1939, but the counties and municipals lacked
sufficient financial muscles to carry out the necessary road investments when cars
and road transports began to substitute railroad transports of passengers and goods.
Rigsdagen approved therefore in 1910 the first reimbursement arrangements from
the State to the counties and municipals through a Road Fund (vejfond), financed by
the vehicle taxes, and Copenhagen abolished its turnpikes in 1915.'® The Danish
legislators established hence indirectly user financing of road construction and
maintenance in the motoring’s childhood through introduction of partly dedicated
taxes and fees. This reform abolished Copenhagen’s direct user financing of road
construction and maintenance through turnpikes.

The Ministry of Public Works (Ministeriet for Offentlige Arbejder), which was
spun out from the Ministry of Interior (Indenrigsministeriet) in 1894, redistributed
initially half the State’s vehicle tax revenues to the counties and municipals, but
increased the redistribution to 85 percent from 1913. The vehicle tax revenues
became dedicated to road purposes from 1924.'® The Road Fund was dedicated to
construction of highways from 1927. The allocation key was 60 percent to the
counties, 25 percent to the rural municipals and the remaining to the major cities and
provincial towns. The number of cars determined 2/3s of the provincial towns’
allocations from the Road Fund; the rest was determined by the city streets’ relative
share of the highway system.’®* The Road Fund reimbursements’ allocation
reflected clearly Rigsdagen’s rural bias, because almost 5/6 of the reimbursements
went to rural areas even if most cars were located within and near the major cities.

The 1920s became a transition period, because buses and passenger cars took
over more of the passenger transports due to its flexibility and improved cost
effectiveness compared to railroads, particularly in sparsely populated areas. Trucks
took similarly over the short distance goods transports, even if railroads and ships
still dominated the long and heavy hauls. Passenger cars transported more
passengers than railroads measured in passenger kilometers from the late 1930s.
Construction of new railroads was therefore gradually replaced by closing down
obsolete railroads.*®® This shift from railroads to roads was also reflected through
increased road investments and investments in new bridges that facilitated the
transition from railroad to road transports. Denmark invested about 715 millions
DKK, or approximately 1.804,5 millions 1990 PPP USD in new roads from the
fiscal year 1924/25 to the fiscal year 1934/35. In addition came about 100 millions
DKK, or approximately 252,4 millions 1990 PPP USD to major bridges during the
same period. Approximately 551,5 millions DKK or 1.391,85 millions 1990 PPP
USD were allocated to rural areas, while 163,5 millions DKK or 412,63 millions
1990 PPP USD were allocated to cities and urban areas. The counties received about
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372 millions DKK or 938,84 millions 1990 PPP USD in reimbursement from the
Road Fund.'®® Denmark invested thus about 800 millions DKK or approximately
2.019 millions 1990 PPP USD in new roads and bridges from mid 1920s until the
mid 1930s. Rigsdagen’s establishment of the Road Fund had two important effects;
first road policy and road construction was decoupled from the legislature’s
deliberations. Second, the road investments were linked directly to the motorists’
payments of vehicle and fuel taxes. This linking safeguarded almost proportional
increase in the road investments given the number of cars, and safeguarded also
swift construction of a modern road system. However, the Danish counties and
municipals’ road construction during the interwar years was initially more social
than trade and industry policy, because of the 1920s and 30s’ economic crisis.

The counties’ uncoordinated allocation of road investments became an
increasing problem, because the Road Fund’s reimbursements went not necessarily
to those roads with most urgent need for updates, but to those roads fancied by the
county mayors and the local politicians.*®” The Ministry of Public Works permitted
therefore in 1931 individual applications for reimbursement from the Road Fund.*¢®
The State Railroad’s Bridge Office was usually responsible for construction of
major bridges, and the Road Fund usually financed them.’®*® The 1931
reimbursement reform was obviously one of the Stauning executive’s first attempts
of safeguarding construction of industrially necessary roads and bridges, without
challenging the counties and municipals’ autonomy, which the Liberal Party’s
members of Landstinget governed eagerly. Individual reimbursements increased
also the employment, which was of utmost importance for Stauning’s executive. The
Ministry of Public Works’ governing of the reimbursement safeguarded construction
of a highway system with reasonable uniform technical standard, despite the
decentralized road administrations, because the counties and municipals were only
eligible for reimbursements if the highways were built according to the approved
technical standards and requirements. The counties and municipals were for instance
required to build dedicated bicycle lanes and footpaths or sidewalks from 1939.'%
Common technical standards and road design manuals substituted thus partly a
centralized road administration as coordination mechanism prior to World War Two,
and can be understood as one institutional measure for bypassing the 1867 Road
Act.

The executive’s second move for safeguarding a more rational and
coordinated road policy came in 1933, through appointment of a commission for
development of a new Road Act, but the Road Act issue was not settled until
1957.%%" The fact that it took 24 years before the Road Act issue was settled, is
clearly evidence that road administrations and road financing were incendiary
matters, because a new Road Act and establishment of a State road administration
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could reduce the local autonomy established through the 1867 Road Act. A new
Road Act would also most likely undermine Rigsdagen’s regional distributional
coalitions. The 1867 Road Act and the local autonomy were clearly reproduced
through path dependence upheld by Landstinget’s veto power, the rural areas’
malapportionment and other principles established by the 1866 Constitution.

Political pork barrel deals or logrolls were common in Rigsdagen in the 1920s
and 30s, because most of Denmark’s major bridges had their accompanying projects
in either eastern or western Denmark. The Small Belt, Storstram and Limfjord
Bridges were of greatest significance for the road traffic. Folketinget approved the
Small Belt Bridge, from Fyn to Jutland, in 1924. Rigsdagen’s two chambers
enlarged the project in 1927 because of increased road traffic. The Small Belt Bridge
was built 1929-35. Folketinget approved similarly in 1931 construction of the
Storstrem Bridge from Sjelland to Lolland and Falster, towards Rgdbyhavn. The
Storstrgm Bridge was then Europe’s longest bridge. Construction of the Storstrem
Bridge was linked to construction of a bridge across Oddesund in Limfjorden
northwest on Jutland. The Storstrem Bridge was built 1933-37. Aalborg city north
on Jutland received also new bridges across Limfjorden for road and railroads
respectively in 1930 and 1935. These bridges were local projects, but with favorable
State funding, because they were relief works. The Alssund and Oddesund Bridges
completed in 1925 and 1935 were combined road and railroads bridges. The
Guldborgsund Bridge was competed in 1934. The bridges across Aggersund and to
Mgn, in Limfjorden, were completed in 1942 and 1943.'% The engineer Tom Rallis,
who studied Danish transport and communications’ historical development,
concluded that political linkages of different road and bridge projects was usually
the rule in Rigsdagen.'® Danish bridge policy in the 1920s and 30s were thus
governed by the legislators’ vote trades or log rolls, which strengthen the hypothesis
about roads and bridges considered as local collective or private goods, and road
policy and road construction governed by the constituencies’ resource struggles. The
economic historian Steen Andersen claimed similarly the interwar years’ relief
works created very favorable conditions for the Danish engineering and construction
companies, and established also close ties between Danish and German engineering
and construction companies.***

The Storstram Bridge demonstrates clearly the Danes were far more hucksters
than their Swedish and Norwegian neighbors, because the Storstram Bridge was not
only a result of pork barrel deals or logrolls in Rigsdagen, but also a bilateral horse
trade between Denmark and Great Britain. Great Britain was Denmark’s most
important export market, and Great Britain’s liquidation of the gold standard
September 21% 1931 was a severe blow for Danish agricultural exports. Rudolf
Christiani, head of the engineering and construction company Christiani & Nielsen,
which lost the competitive bidding about construction of the Small Belt Bridge, and
who was member of Rigsdagen 1932-35 and 1939-43 for the Liberal Party and who
also was Denmark’s representative in the League of Nations 1934-38, started his
own private diplomacy for forced construction of the Storstrem Bridge prior to
Rigsdagen’s approval in April 1932. Christiani was later one of those who made the
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Danes aware of John Maynard Keynes’ The General theory of Employment Interest
and Money. Christiani established a consortium with the British steel construction
company Dorman, Long & Co, and arranged a one million British pound (GBP)
loan to the Danish State. Bank of England restricted foreign loans after liquidating
the gold standard, and approved only 3 millions GBP in foreign loans between 1932
and 36, but one of these went to Denmark due to Rudolf Christiani’s initiative. The
final deal about the Storstrgam Bridge was struck in 1933 by minister of finance C.
V. Bramsnas, and linked Danish purchase of British steel with Danish agricultural
exports to Great Britain, and gave also Christiani & Nielsen the contract for the
bridge pillars and embankments.'* Construction of the Storstrem Bridge was not
only results of national but also international pork barrel deals and log rolls, and
Rudolf Christiani orchestrated the most important deal. We will later hear more
about Rudolf Christiani and his engineering and construction company Christiani &
Nielsen.

Denmark’s public road system in 1910 measured 44.800 kilometers. About
6.800 kilometers were defined as highways and managed by the counties. About
2.200 kilometers of these were former trunk roads built prior to the 1867 Road Act.
The cities and rural municipals managed 38.000 kilometers local roads and city
streets. About 30 percent of these were gravel roads in 1910. Denmark had
approximately 52.600 kilometers public roads in 1930. About 7.600 kilometers of
these were highways. The remaining 45.000 kilometers were defined as city streets
and local roads. Only 10 percent of these were gravel roads in 1930.**® Denmark had
about 7.730 kilometers highways in 1936. Approximately 75 percent of these were
paved. 16 percent had asphalt or concrete seals, or paving stones. Only 9 percent of
Denmark’s highways were gravel roads in 1936.*" Denmark’s public road system
was thus far more developed and had far better standard than for instance Sweden
and Norway’s contemporary public road systems. The 1934 car density was 200 cars
per 1000 inhabitants in USA, 47 in France, 42 in England, 34 in Denmark, 24 in
Sweden, 21 in Norway, and 12 in Germany.® The number of cars per 1000
inhabitants in 1935 increased to 204 in USA, 52 in France, 53 in England and 42 in
Denmark.'® Denmark’s density of cars during the interwar years was also above
that in Sweden and Norway, and Denmark’s car density increased quickly when the
economy recovered after the depression, and reflected clearly Denmark’s prewar
wealth compared to Sweden and Norway. The historian Bo Lidegaard claim that
Denmark’s civilian investments during the interwar years in among others transport
and communication infrastructures, instead of military armament against Germany,
was a deliberate policy “to provide employment, connect the country, and pave the
way for new and better times”.?*
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Danish engineering and construction companies championed construction of a
national motorway system and bridges across Great Belt and @resund prior to
World War Two

The Danish Road Laboratory’s (Vejlaboratoriet) 1934 traffic survey revealed that
about 93 percent of the road traffic was motor vehicles. Horse vehicles carried out
only 7 percent of the road traffic work. About 850 kilometers of the Danish
highways carried out 1/6 of the traffic work. Denmark had about 14.000 road
accidents in 1935. 294 persons were killed, 3.751 were seriously and 3.483 lightly
injured. The bulk of accidents took place on the most crowded highways, which
often were former trunk roads.”®* The Road Laboratory had been established in 1928
after an initiative from the county road engineers.””” The main reasons for
Denmark’s fast rising number of road accidents were mixed pedestrian, bicyclist,
horse and car traffic, and level crossings between roads and railroads. Denmark’s
most crowded highways went also through city hubs and urban areas, usually with
housing and nearby settlement. There were finally the highways’ passing accidents,
head on collisions between fast moving vehicles.?”® The interwar years’ congestion,
accident and environmental problems triggered a search process among motorist
organizations, road engineers, engineering and construction companies, road
administrators and politicians, not only in Denmark but in most other industrialized
countries that experienced the mass motoring’s flip side. The aim was safe and
efficient roads that made it possible to utilize the road transports advantages, and to
avoid congestion, accidents and environmental problems. The executives, legislators
and road administrations in many countries, hereunder in Denmark, accepted thus
the mass motoring’s emergence as a matter of fact, and did their best to utilize the
mass motoring’s advantages and mitigate the entailing problems.
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Figure 6: The Danish Road Laboratory’s 1934 traffic survey.

Source: Christiani & Nielsen, Hgjgaard & Schultz A/S, Kampmann, Kierulf & Saxild A/S, Motorveje
med broer over Storebalt og @resund, Copenhagen, March 9™ 1936:16 Figur 10.

The first parkways, roads closed for slow moving trucks or lorries, were built
in USA in 1916. The first autostrada, from Milan to Varese in Italy, was completed
in September 1924 after an initiative in 1922 from the building contractor Piero
Puricelli from Milan that convinced Italy’s strong man Benito Mussolini about the
necessity of construction of a network of roads dedicated for cars from Milan to the
lakes in northern Iltaly. This first autostrada was not a real motorway but an
expressway, because it was only 10 meters wide, lacked a center strip and had only
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one lane in each direction. But it had no level crossings or any buildings or housing
in the vicinity. This first autostrada inspired the Germans that in 1926 established
the consortium HAFRABA, for construction of a north-south motorway from the
Hansa cities south of Denmark, via Frankfurt am Main to Basel in Switzerland.
Construction of the section from Bonn to Cologne began in 1929. Konrad Adenauer
opened the expressway from Bonn to Cologne in 1932. The Americans built
similarly expressways in New York and Chicago during the 1930s, often on pillars
or columns, above street level, similarly as the urban railroads. Holland approved a
national trunk road plan in 1932, for construction of a network of motorways. Some
of these were completed in 1937. Albert Thomas in the League of Nations who also
was the first head of the League of Nation’s International Labor Organization
proposed similarly construction of 14.000 kilometers of European motorways as
relief works financed through the Bank of International Settlements as a European
New Deal. The same did Piero Puricelli who then was senator and proposed
construction of about 31.000 kilometers European motorways. The Nazi regime that
came to power in Germany in 1933 dissolved HAFRABA and established instead
Gesellschaft zur Vorbereitung der Reichsautobahnen, GEZUVOR, headed by
engineer and Road Inspector General Fritz Todt. The nazi regime approved also the
Reichsautobahnen Act June 28™ 1933, for construction of 7.000 kilometers
motorways within 6-7 years. Adolf Hitler opened the first Reichsautobahn in 1935
between Frankfurt and Darmstadt, with four lanes and center strip. The International
Chamber of Commerce’s congress in Paris in 1935 encouraged similarly
construction of a European network of motorways and trunk roads, regulated
through international conventions, because modern roads were assumed to promote
economic growth and the common good. France’s first motorway was completed in
the mid 1930s, and a new motorway from Paris to Calais was in the pipeline prior to
World War Two. The Spanish executive planned similarly a motorway from Madrid
to Valencia. Even the Czech and Belgian executives planned motorways in the
1930s. USA'’s first real motorway, Pasadena Freeway in California, was ready for
traffic in 1938. The Germans built 3.860 kilometers Reichsautobahn 1933-45.%%
Road engineers and transport economists in many industrialized countries
came hence to rather similar conclusions about how to utilize the mass motoring’s
advantages and how to mitigate its problems. Motorways separated hard and soft
road users and fast and slow moving vehicles, and drained through traffic from
urban areas. Motorways meant also level free crossings between roads and railroads,
no direct entrances from properties and physical separation between the directions of
traffic, and prevented thereby head on collisions between fast moving vehicles. This
became clearly evident in the German 1937 road statistics, because the new
motorways had only 1/6™ of the accident rates compared to the former highways,
and hence considerable less risk for fatalities. The new motorways improved also
the old parallel trunk roads or highways’ road safety, because the motorways
drained through traffic from the highways and urban areas.?® It was thus evident

204 Motorveje med broer over Storebzlt og @resund:14-15; Motorveje med broer over Storebelt og
@resund supplerende bemarkninger til forslag af 9. Marts 1936:14, 15; Rallis (1992:112); Jargensen
(2001:290-295); Mom (2005:755-757, 761-763); Andersen (2005:78).

25 Motorveje med broer over Storebzlt og @resund supplerende bemearkninger til forslag af 9. Marts
1936:22-24.
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already prior to World War Two that motorways made it possible to combine mass
motoring with safe and efficient transports of passengers and goods. Motorways
gave also significant fuel and time savings because of higher and more constant
traveling speeds compared to the old trunk roads and highways, and improved all
other things equal the environmental conditions because of reduced fuel
consumption and thereby less emissions from the vehicles.

The motorways and expressways’ emergence was also consequential for the
public road administrations’ organizing. Italy and Germany established centralized
State road administrations during the interwar years. The same did Great Britain,
because the 1936 Trunk Road Act defined about 4.500 miles of Britain’s most
crowded highways as trunk roads managed by the Ministry of Traffic.”®® Great
Britain had until 1936 a strong tradition for local road administrations, similarly as
for instance Denmark and Sweden. But the motorway investments’ order of
magnitude and need for coordination to utilize these investments fully increased the
pressure on those days’ usually decentralized and local road administrations.

Denmark came close to being one of those European countries that built
motorways prior to World War Two, because the motorist organization FDM, the
Ministry of Public Works and many engineering and construction companies were
all strongly influenced by the development south of the border, concerning how to
solve the 1920s and 30’s sharply rising road traffic with entailing road safety and
environmental problems. Denmark’s Royal Automobile Club started lobbying for
construction of the Beeline (Fuglefluktslinjen) in 1934 when Chairman E. J. Ipsen
contacted Road Inspector General Fritz Todt, who expressed interest for linking the
Danish road system with the German Autobahns. Rudolf Christiani, the engineering
and construction company Christiani & Nielsen’s managing director furthered
DRAC and Ipsen’s initiative in 1935.%%

Three of Denmark’s leading international engineering companies Christiani &
Nielsen, Hgjgaard & Schultz A/S and Kampmann, Kierulff & Saxild A/S
(Kampsax) proposed March 9" 1936 construction of a national network of
motorways all across Denmark. The Swedish engineering and construction
companies A-B Armerad Betong, Byggnads AB Contractor and A-B Skanska
Cementgjuteriet were co-sponsors of this initiative, because the plans included also a
combined motorway and single-track railroad bridge across @resund. The
engineering companies’ motorway and bridge plan was also coordinated with the
Swedish and Norwegian executives.”® Private initiatives for major publicly
financed infrastructure investments were not uncommon in Denmark, because
private interests had initiated several of those railroads built since the middle of the
19th century.”® But as we soon will see, the 1936 motorway initiative created
considerable political turmoil. Chartered engineer Knud Hgjgaard, Hgjgaard &
Schultz A/S’ merchant and financial officer, who was clearly inspired by the
German and Italian infrastructure projects, and who admired Portugal’s dictator
Salazar, launched the motorway plan publicly in the Engineers’ Association

206 Motorveje med broer over Storebzlt og @resund supplerende bemzrkninger til forslag af 9. Marts
1936:13-16.

207 Andersen (2005:79-81).

208 Motorveje med broer over Storebzlt og @resund; Férslag till bro éver Oresund mellan Malmé och
Képenhamn.
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(Ingenigrforeningen) March 25" 1936.%° This motorway and bridge plan was
obviously made with the Stauning executive’s quiet consent.

Figure 7: The engineering and construction companies’ 1936 motorway and bridge
plan.

Source: Christiani & Nielsen, Hgjgaard & Schultz A/S, Kampmann, Kierulf & Saxild A/S, Motorveje
med broer over Storebelt og @resund, Copenhagen, March 9" 1936.

210 Andersen (2005:74-76, 78-80, 461). For further discussions about engineer Knud Hgjgaard’s flirts
with the interwar years’ Danish rightwing and nationalist movements see for instance Lidegaard
(2005:100-110).
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The engineering and construction companies that made this grand plan were
not ‘anybodies’. Several Danish engineering companies specialized in advanced
concrete constructions for harbors, railroads, tunnels and bridges prior to and after
World War One, and became soon multinational enterprises, because the Danish
home market was small and limited the engineering and construction companies’
growth opportunities. Denmark had also an engineer surplus during the interwar
years. About 400 Danish engineers were in 1939 employed abroad by Danish
engineering companies. Many of the Danish engineers that established engineering
and construction companies involved in business abroad had studied at Denmark’s
Technical University (Polyteknisk Lereanstalt) under Professor Asger S.
Ostenfeldt.”! Christiani & Nielsen was founded 1904. Hgjgaard & Schultz A/S and
Kampsax were both founded in 1918. Christiani & Nielsen built a major railroad
installation and parts of Cherbourg’s quays in France in 1928, Rio de Janeiro’s
airport and a railroad in Caracas, Venezuela. Hgjgaard & Schultz A/S built harbors
in Gdynia in Poland, and Setubal and Madeira in Portugal. Kampsax built 850
kilometers railroad in Turkey between 1927 and the early 1930s, and began
similarly construction of the Trans Iranian Railroad in 1933.% Danish engineering
companies expanded hence internationally during the interwar years, when Denmark
struggled economically, and became soon recognized as leading in advanced
concrete constructions.

Germany became Christiani & Nielsen’s most important and profitable market
after Adolf Hitler’s takeover in 1933, because construction of motorways played a
crucial role in the nazi-executive’s counter cyclic policy. About 124.000 Germans
were engaged in construction of motorways in 1936, even if the number went down
to 81.000 in 1939 and 19.000 in 1940. Christiani & Nielsen built 68 kilometers of
the Hansa motorway between Hamburg and Libeck in 1934-35, a section in the
former HAFRABA project, and one of the first sections on the “Stralen des
Fuhrers”. Christiani & Nielsen was awarded further contracts for construction of
German motorways from 1935 until the outbreak of World War Two, and had in
1939 completed about 120 kilometers motorways. Christiani & Nielsen was thus one
of the major players on the German market. Germany’s largest construction
company, Phillip Holzmann, had completed about 300 kilometers when the
Autobahn construction was suspended in 1942. Christiani & Nielsen was partly
forced to reinvest its profits in Germany, because the Nazi executive restricted
transfers to Denmark.***

21 Andersen (2005:53-56).
12 Rallis (1992:67, 109); Andersen (2005:53-56, 93-105, 458-459, 466-469).
213 Andersen (2005:118-120).
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Figure 8: The revised proposed motorway H, June 1937.

Source: Christiani & Nielsen, Hgjgaard & Schultz A/S, Kampmann, Kierulf & Saxild A/S, Motorveje
med broer over Storebzlt og @resund supplerende bemarkninger til forslag af 9. Marts 1936,
Copenhagen, June 17" 1937:36 Fig. 28.

The Danish engineering and construction companies’ plan outlined
construction of three four-lane 19,5 meters wide concrete motorways north south
and east west all across Denmark, with a total length of 684,56 kilometers, almost
similarly as Denmark’s first national trunk road system built 1763-1867. Motorway |
from Copenhagen in east to Esbjerg in west, with a combined motorway and dual
track railroad bridge across Great Belt, via Fyn and Odense, across the Small Belt,
and thereafter across Jutland. Esbjerg provided ship connections to among others
Great Britain; one of Denmark’s most important export markets. Motorway 1l went
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from Krusé in southern Jutland, at the German border, to Hirtshals on Jutland’s
almost northernmost point, and made Jutland the link between Norway and the
European mainland via ferries. Motorway |11 from Copenhagen, across Falster down
to Redbyhavn on Lolland, linked eastern Denmark to Germany via a ferry across
Fehmarn, alternatively via a bridge across Fehmarn, and established the planned
Beeline.?* These three motorways became the starting point for what was later
became known as the motorway H.

The three motorways with bridges would lead to significant timesaving
compared to the existing highways and ferry connections. Motorway | from
Copenhagen to Esbjerg would reduce the traveling time from 7,5 to 3,5 hours given
construction of the Great Belt Bridge. Motorway Il from Krusa to Hirtshals would
similarly reduce the traveling time from 7,5 to 3,75 hours. And motorway Il from
Copenhagen to Redbyhavn would reduce the traveling time from 4,5 to 2 hours.?*®
Motorway Il with a ferry Redbyhavn — Fehmarn would similarly reduce the
average driving time from Copenhagen to Hamburg from more than 11 hours via
Gedser — Warnemiinde to 4,5 hours given a speed of 100 kilometers per hour on the
motorways. The @resund Bridge would similarly reduce the traveling time with train
from Malmg to Hamburg from 13 hours via Gedser — Warnemdinde or 11,25 hours
via Tralleborg — Sassnitz to 4,75 hours with an express train, and 6 hours with a
steam train.?'® The proposed motorways and road and railroad bridges would thus
increase Denmark’s efficiency considerably, improve the infant Danish trade and
industry’s competitiveness and largely pay for themselves through timesaving and
increased employment. On top of the timesaving came significantly improved road
safety. The proposed motorways would simply make Denmark smaller, similarly as
the 19™ century’s transition from horse and cart and sailing vessels to railroads and
steamships.

The engineering and construction companies recommended organizing and
financing their project through what they denoted as Denmark’s Motorway and
Bridge Fund (Danmarks Motorvejs- og Brofond). The estimated construction costs
were about 628 millions 1936 DKK or 1.526,9 millions 1990 PPP USD, hereunder
565 millions DKK or 1.373,7 millions 1990 PPP USD in Denmark, because the
@resund Bridge’s costs were supposed shared with Sweden, because southern
Sweden would benefit greatly. The estimated cost for the three motorways was 219
millions DKK or 532,5 millions 1990 PPP USD, 257 millions DKK or 624,9
millions 1990 PPP USD for the Great Belt Bridge and 152 millions DKK or 369,6
millions 1990 PPP USD for the @resund Bridge. The engineering and construction
companies recommended accomplishing the plan within ten years. Annual
investments of approximately 56,5 millions DKK or 137,4 millions 1990 PPP USD
would provide employment for about 12.000 workers annually with related
multiplier effects. The engineering companies recommended financing the
motorways and bridges with 30 years State loans carried by Denmark’s Motorway
and Bridge Fund, and proposed also a 50/50 split of the interest payments and loan
amortization between the motorists’ fuel and vehicle tax payments to the Road Fund

214 Motorveje med broer over Storebelt og @resund:15-17.

215 Motorveje med broer over Storebzlt og @resund:17.

218 Motorveje med broer over Storebzlt og @resund supplerende bemearkninger til forslag af 9. Marts
1936: 49.
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and annual appropriations from Rigsdagen.?” Increased employment was not an
insignificant argument, because road construction had been one of the Danish
executive, counties and municipals’ most important means against unemployment
during the 1920s and 30s, and explains largely why Denmark had one of Europe’s
best-developed road systems in 1940.%*® Investing 565 millions DKK or 1.373,7
millions 1990 PPP USD in new roads was a lot, but the average annual Danish road
and bridge investments 1924/25-1934/35 had been about 80 millions DKK or 201,9
millions 1990 PPP USD. The engineering companies’ proposal of investing about
56,5 millions DKK or 137,4 millions 1990 PPP USD annually were thus well below
the former annual road investments, even if Denmark in 1936 struggled with State
economic problems due to the depression’s repercussions and significantly reduced
agricultural exports, because of the gold standard’s collapse and the increasing
tendency to politicized trade based on bilateral agreements. The engineering and
construction companies’ proposal of lower annual road investments than the
preceding decade may have been part of the motorway and bridge plan’s marketing
efforts.

However, the motorway and bridge plan came almost immediately under
attack, most likely because it challenged Denmark’s road policy status quo and the
municipal autonomy. The engineering and construction companies claimed
Denmark’s decentralized road administration lead to uncoordinated road
investments, inefficient utilization of the motorists’ payments to the Road Fund and
a road system with poor road safety records.?® The engineering and construction
companies were here in line with the Stauning executive, because they
recommended establishment of a centralized road administration similarly as in
Italy, Germany and Great Britain. But the engineering and construction companies’
recommendation could be interpreted as a cutthroat attack on the counties, the
County Road Inspectors that often were local petty kings as well as Rigsdagen’s
distributional coalitions. Danish Road Journal (Dansk Vejtidsskrift), edited by
Professor A. R. Christensen from Denmark’s Technical University (Danmarks
Tekniske Hgjskole), Bornholm’s County Governor P. Chr. von Stemann and the
Ministry of Public Work’s S. Garde, considered the proposed motorways and
bridges as overkill given the road traffic.”® The three engineering and construction
companies were hence correct professionally but missed the mark politically, despite
the executive’s tacit support, because they overlooked the mayors, County Road
Inspectors and Rigsdagen’s distributional coalitions. This miscalculation may have
been a result of among others Knud Hgjgaard and other leading Danish engineers’
contempt for democracy during the interwar years.

The three engineering and construction companies response to the
traditionalists’ opposition against the 1936 motorway and bridge plan was a revised
and reduced proposal in June 1937, based on partly turnpike financing of the Great
Belt Bridge, instead of complete tax financing, or fast ferries instead of a bridge, and
a road bridge only across @resund, rather than a combined railroad and road bridge.
The @resund Bridge could also be organized as a private enterprise with State

27 Motorveje med broer over Storebelt og @resund:23-30.

218 Jrgensen (2001:250).

219 Motorveje med broer over Storebzlt og @resund:13-15, 28.
220 Jargensen (2001:299).
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guaranteed loans and fully user financed through turnpikes. The engineering
companies proposed also to substitute some of the 19,5 meters wide four lane
motorways with 13 meters wide two or three lane expressways on the least crowded
sections, because expressways reduced the construction costs about 22 percent per
meter, but of course at the cost of reduced road safety. The expressways could later
be expanded to motorways, but at the price of increased total construction costs.??
However, the engineering and construction companies stressed the only foresighted
and sustainable solution of Denmark’s fast growing congestion, accident and
environmental problems were construction of adequately equipped motorways.**
The proposed motorways and bridges would also make Denmark the hub in
Scandinavia’s future road transport system, which would benefit Denmark
economically. The proposed motorways and bridges was the only cost efficient
solution in the long run, compared to Denmark’s existing crowded highways and
ferries.

Danish road policy and road construction during World War Two

Germany assaulted Denmark April 9" 1940 similarly as Norway, but Denmark was
not occupied de jure such as Norway, even if most Danes were well aware the actual
power relations. It was therefore seemingly business as usual for the elected
executive and Rigsdagen, even if Thorvald Stauning’s Social Democratic and
Radical Parties coalition was expanded to a national coalition supplied with
technocratic ministers from July 8" 1940. Businesspersons and technocrats like the
engineers Knud Hgjgaard and Peer Kampmann, ship owner A. P. Mgller and Prince
Axel, the so-called Hgjgaard circle, considered themselves better fit to govern
Denmark than the elected politicians because of the extraordinary situation, to avoid
a Nazi executive. Erik Scavenius, civil servant and former Radical Party member,
who also had served as Denmark’s technocratic minister of foreign affairs during
World War One, was appointed as new minister of foreign affairs. Public prosecutor
Harald Petersen was appointed minister of justice. Erik Scavenius served also as
Prime Minister from November 9" 1942 until May 5" 1945, after democratic
executive resigned August 29" 1943 and was replaced by civil servant rule.?”® More
than 60.000 Danes worked in Germany in 1941. There was also a large but
unspecified number of Danes who were employed by the Germans for construction
of airports and fortifications in Denmark during World War Two.?**

Gunnar Larsen served as technocratic minister of public works July 8" 1940 —
August 29™ 1943. Gunnar Larsen graduated as engineer in chemistry from
Massachusetts Institute of Technology in 1926 and worked thereafter as head of the
cement and cement production equipment manufacturer F.L. Smidth & Co’s New
York subsidiary until 1932 when he returned to Denmark to assist his father Poul
Larsen’s governing of F.L. Smidth & Co. Gunnar Larsen became partner and

221 Motorveje med broer over Storebalt og @resund supplerende bemzrkninger til forslag af 9. Marts
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managing director in F.L. Smidth & Co when his father died, and was even
Cementcentralen’s managing director.?® F.L.Smidth & Co had monopoly on
production of cement in Denmark throughout most of the 20™ century, and was also
Denmark’s single largest industrial export enterprise in the 1920s and 30s. Many of
F.L. Smidth & Co’s export projects were accomplished in close cooperation with
Denmark’s internationally oriented engineering and construction companies.?®
Gunnar Larsen belonged to the same network as the three engineering and
construction companies that made the 1936-37 motorway and bridge initiative, and
had also been a part of the Hgjgaard circle. The “national conservative” Hgjgaard-
circle’s ideal was the French Vichy-regime.?’

The Germans suggested in July 1940 construction of a motorway from
Germany to Sweden, via Rgdbyhavn, Copenhagen and Helsinggr. This motorway,
except the leg from Copenhagen to Helsinggr was identical to the three engineering
and construction companies’ Motorway IIl proposed in 1936, and the Beeline
championed by the motorist organizations since the early 1930s. Gunnar Larsen met
with Reichsminister Fritz Todt in Berlin in August 1940. Rudolf Christiani, head of
Denmark’s largest engineering and construction company Christiani & Nielsen and
member of Rigsdagen, headed Rigsdagen’s committee that processed the law about
the Lolland motorway. But the Liberal Party’s Oluf Kragh opposed this project in
Rigsdagen’s committee according to the economic historian Steen Andersen,
because Kragh considered this motorway a “major invasion route for Germany”. But
the Liberal Party came to an agreement with the other collaborating parties, and the
Danish Ministry of Public Works and the German Ministry of Traffic signed April
8™ 1941 the agreement about construction of ferry harbors in Radbyhavn and
Fehmarn with entailing motorway and railroad connections south and north of the
border. Denmark’s four major parties agreed also about construction of a motorway
across Lolland and Falster April 17" 1941, another section of the Beeline. The
Lolland-Falster motorway from Rgdbyhavn to the Storstrem Bridge, hereunder a
new bridge across Guldborgsund, was managed by the Ministry of Public Work’s
new department Technical Central (Teknisk Central). Establishment of Technical
Central was motivated by the Social Democratic Party’s desire for employment and
checking the private construction companies’ political influence, according to Steen
Andersen, even if Technical Central was staffed by engineers from the major
construction companies and F.L. Smidth & Co. The spade broke September 14™
1941 when minister of public works Gunnar Larsen launched construction of the
Lolland motorway. One of the guests that witnessed the broken spade was Fritz
Todt. Many Danes considered this broken spade an omen concerning the
collaboration policy. The Danish motorway was planned and built by the
construction companies Monberg & Thorsen, and N.C. Monberg. The construction
companies Christiani & Nielsen and Hgjgaard & Schultz were also involved in
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planning and construction of the Beeline, but on the German side of the border.??®
Gunnar Larsen did his best to maintain the employment and activity level after the
German invasion. One result was construction of Denmark’s first motorways.

The engineering and construction companies’ downsized 1937 plans did not
change Danish Road Journal’s view on the project, rather the opposite, because
Danish Road Journal defended status quo, particularly the local road
administrations and the County Road Inspectors. The Ministry of Public Work’s
individual reimbursement and the Chief Road Inspector was more than sufficient
centralization, according to Danish Road Journal, which considered the existing
road system adequate given the traffic. Possible motorway sections could be built
later on if or when needed. Folketinget shelved most of the 1936-37 motorway and
bridge plans, during its deliberations about a new Road Act during the spring 1941,
even if Knud Hgjgaard and others engaged in lobbying for a centralized and expert
governed road administration.””® These deliberations made it evident that neither
Thorvald Stauning’s executive nor the engineering and construction companies that
advocated construction of motorways was satisfied with the 1867 Road Act that
made construction of trunk roads, which were national collective goods, local
responsibilities rather national responsibilities such as in Germany, Italy and Great
Britain. Motorways were then defined as highways in Denmark, which were local
responsibilities according to the 1867 Road Act. However, the Danish motorway
enthusiasts headed by Gunnar Larsen and Knud Hgjgaard were not able to change
the rules of the game during World War Two. Rigsdagen’s majority defended status
quo.

The engineering and construction companies Christiani & Nielsen and
Hgjgaard & Schultz planned and built German sections of the Beeline until Fritz
Todt’s successor Albert Speer in 1943 postponed further works.”® Rudolf Christiani
used also the opportunity under an official Danish visit in Berlin in November 1941,
headed by minister of public works Gunnar Larsen, to propose construction of a
bridge across Great Belt, financed through the German accounts in Denmark’s
Nationalbank. But Christiani’s initiative enraged the Social Democratic Party’s
minister of finance Vilhelm Buhl, because Rudolf Christiani was not only member
of Folketinget but also Christiani & Nielsen’s managing director. Christiani
interfered here directly in the Danish-German relations, which was the executive’s
turf.?* The Danish executive was hence well aware Rudolf Christiani’s particular
mixture of politics and business, hereunder his attempts of utilizing the German
presence to his own company’s advantage on the taxpayers and the executive’s
expense.

Gunnar Larsen was one of Erik Scavenius’ “most loyal supporters” and
bridged the gap between the “increasingly skeptical politicians” according to the
historian Bo Lidegaard, because a growing number of Danes began to question the
collaboration policy.?? Erik Scavenius and Gunnar Larsen initiated in October 1941
establishment of a private association which was constituted December 11" 1941 as
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The Working Party for Promotion of Danish Initiatives in Eastern and Southeastern
Europe (Arbejdsudvalget til Fremme af dansk Initiativ i @st- og Sydgsteuopa)
headed by Aarhus Oliemglle’s director Thorkild Juncker, who was well connected
with Danish Nazis and conservative industrialists such as Knud Hgjgaard. Gunnar
Larsen and Thorkild Juncker visited Port Kunda in Estionia in April 1942 to study
whether it was possible to reopen F.L. Smidth’s cement factory that had been
nationalized after the Russians occupied Estonia in 1940. The factory came in
production in 1942, and produced cement for the Germans until February 1944. The
factory was manned by Jewish slave laborers from a nearby concentration camp
from October 1943, when the Danish managers left the factory, according to Bo
Lidegaard who studied Danish politics during the interwar years and during World
War Two, and the journalist Sgren Ellemose who wrote F.L. Smidth & Co’s history.
The Working Party for Promotion of Danish Initiatives in Eastern and Southeastern
Europe became later the Danish Ministry of Foreign Affair’s Eastern Commission
(9strumsudvalg). Its main purpose was, according to the economic historian Steen
Andersen, to reestablish Danish business interests in the Soviet areas occupied by
the Germans. However, the Eastern Commission’s existence was not publicly
known until January 1943. The Eastern Commission was wound up in October
1943.% Gunnar Larsen fled to Sweden August 30" 1944, because he feared being
liquidated by the National Resistance Movement.?** The governing Danish civil
servants made hence some organizational adjustments when the military balance of
power between the Germans and the allied nations started to shift. Gunnar Larsen
understood somewhat later that others questioned some of his political moves after
the German invasion.

The German invasion in April 1940 created a window of opportunity for the
Danish engineering and construction companies’ 1936-37 plans for a national
motorway and bridge system. The German invasion created also a window of
opportunity for entrepreneurs like Gunnar Larsen and Rudolf Christiani with
rightwing nationalist sympathies, who combined politics, collaboration and personal
profits through publicly financed infrastructure projects in Denmark and abroad.
Their maneuvering through the foul waters 1940-45 facilitated also construction of
Denmark’s first motorway sections from 1941 on the so-called Beeline, and
similarly construction of harbors and motorway sections on the German part of the
Beeline until 1943. Rudolf Christiani brought even the proposed Great Belt Bridge
on the agenda, but this initiative fell to the ground, among others because of minister
of finance Vilhelm Buhl’s unhesitating intervention against Christiani’s combined
private diplomacy and project acquisition.

Conclusions

Where do these discussions bring us concerning this study’s four working
hypothesis with regard to the Danish case prior to 1945? First, this study’s main
hypothesis or benchmark, roads perceived as national collective goods with road
policy and road construction governed by politicians pursuing the common good
was both strengthened and weakened prior to 1945 because the Danish State’s

28 | jdegaard (2005:297-300); Ellemose (2005:91-97); Andersen (2005:463).
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construction of a national trunk road system 1761-1867 to facilitate economic
growth and development was strong evidence about trunk roads perceived as
national collective goods. The late 18" century Danish executive imported these
ideas from France. But the 1867 Road Act made road policy and road construction
the counties and municipals’ responsibility when the first trunk road system was
completed. The 1867 Road Act’s institutional arrangement facilitated first and
foremost construction of roads that were local collective or private goods. But
Rigsdagen’s establishment of the Road Fund and the executive’s approval of
individual applications for reimbursements from 1931, when road transports
substituted railroad transports, increased the executive’s ability to coordinate the
counties and municipals’ road policy and road construction. The Danish engineering
and construction companies’ 1936-37 plans for construction of a national motorway
system with bridges across Great Belt and @resund, developed with the executive’s
tacit consent, indicated clearly the Danish executive considered modern trunk roads
and motorways national collective goods similarly as in Italy, Germany and Great
Britain, but Rigsdagen’s majority defended status quo and the local road
administrations. Denmark’s engineering and industry moved into the executive
when F.L. Smidth & Co’s managing director Gunnar Larsen became technocratic
minister of public works July 8" 1940 — August 29" 1943. Gunnar Larsen used this
window of opportunity to combine politics, collaboration and business and launched
in September 1941 construction of Denmark’s first motorway sections from
Radbyhavn to the Storstrem Bridge.

This study’s second working hypothesis about roads perceived as local
collective or private goods with road policy and road construction governed by the
constituencies’ resource struggles was strengthened prior to 1945, after the 1867
Road Act came into power, because the bicameral Rigsdagen’s seat allocation led to
establishment of distributional coalitions that governed the Road Fund’s allocation
key. 5/6 of the Road Fund’s reimbursements went to highways in rural areas, even if
most cars were located in urban areas. Rigsdagen’s distributional coalitions
championed also the decentralized road administrations’ maintenance. Most Danish
bridges built during the interwar years were result of pork barrel deals or logrolls in
Rigsdagen. Almost every major bridge was linked to bridges in other parts of
Denmark. Rudolf Christiani’s private diplomacy in Great Britain for construction
and financing of the Storstram Bridge in the early 1930s succeeded, but Christiani’s
private diplomacy in Germany in November 1941 for construction of the Great Belt
Bridge was not equally successful, even if Christiani during the spring 1941
managed to convince the other Liberal Party legislators to approve construction of
the Beeline and Denmark’s first motorway.

This study’s third working hypothesis about roads perceived as local collective
or private goods with road policy and road construction governed by the political
parties’ rivalry was strengthened prior to 1945, because the Liberal Party was a
particularly staunch defender of the counties and municipals’ autonomy with regard
to road policy and road construction, and the Road Fund’s allocation of the highway
reimbursements reflected clearly the Liberal Party’s preferences. The Danish prewar
motorway enthusiasts were first and foremost engineers with rightwing nationalist
sympathies, but even the Social Democratic and Radical Parties’ executive prior to
World War Two desired a road policy governed by the executive to safeguard
national rather than local interests. The minister of public works used road
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investments strategically in the Social Democratic and Radical Parties’ core areas to
remedy the unemployment. Denmark had Scandinavia’s highest density of cars and
Europe’s most developed public road system prior to World War Two. Many roads
were built, upgraded and/or paved as part of the executive’s counter cyclic policy
during the interwar years to reduce the unemployment, because Denmark was
severely hit by the 1920s’ crisis and deflationary policy, the early 1930s’ depression
and the 1931 liquidation of the gold exchange standard.

The final working hypothesis about road policy and road construction
governed by path dependence was clearly strengthened by the Danish case prior to
1945. First, Denmark’s 1849 Constitution replaced the autocracy’s collegial rule
with German-French style minister rule. The minister rule persisted even after
introduction of parliamentary rule in 1901. The introduction of minister rule in 1849
explains Denmark’s very powerful executives throughout the 20" century, even after
introduction of parliamentary rule, and is clearly an example of path dependence.
Second, the 1866 Constitution gave the Conservative and Liberal Parties’ increasing
returns until they lost control of Landstinget in 1936, even if the 1915 Constitution
and 1920 Constitutional Amendments changed the polity’s rules of the game and
paved the way for mass politics, and changed thereby Denmark’s political economy
fundamentally. Denmark had well-established political parties prior to introduction
of parliamentary rule in 1901. Third, the Danish Ministry of Finance lost its
dominant position after the 1894 compromise between the Liberal and Conservative
Parties and introduction of parliamentary rule, and was overruled by Rigsdagen until
the 1920s, when the Social Democratic Party’s minister of finance did his best to
reestablish a responsible economic policy. The Danish Ministry of Finance had a
weaker position than the Swedish and Norwegian Ministries of Finance prior to
1945. Finally, the 1867 Road Act abolished partly the 1793 Road Act’s road polity,
downgraded trunk roads to highways and made road construction and road policy
the counties and municipals’ responsibility. This equilibrium came under pressure in
1927 when Rigsdagen dedicated the Road Fund’s reimbursements to construction of
highways, and even more in 1931 when the executive permitted individual
applications for reimbursements. The equilibrium came further under pressure in
1933 when the executive appointed a commission for development of a new Road
Act and even more in 1936-37 when the engineering and construction companies
forwarded their own national motorway and bridge plans with the executive’s tacit
consent. However, the 1866/67 equilibrium persisted, because the voters rejected the
Social Democratic, Radical and Conservative Parties’ proposed new Constitution in
the 1939 referendum with the smallest possible margin. The engineering and
construction industry governed the Ministry of Public Works from July 1940 until
August 29" 1943, but was not able to alter the road polity formally.

1945-59 — Political and economic reconstruction and adaptation to
mass motoring

1945-59 was first and foremost characterized by political and economical
reconstruction after World War Two, and Denmark’s transition from an agricultural
to a diversified industrial economy. The first postwar period became also the mass
motoring’s definite break through, and necessitated fundamental reforms within the
road polity as well with regard to road policy and road construction.
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Political and economic reconstruction after the collaboration 1940-45

The Germans financed their stay in Denmark with payments from two accounts in
Denmark’s Nationalbank guaranteed by the executive.®® The executive paid hence
for the Germans by printing money, because the Germans enjoyed unlimited cash
credit in Denmark’s Nationalbank. But the Germans were not able to pay for these
loans that among others had been spent on purchasing goods and services from
Danish farmers, merchants, manufacturers and construction companies.?®*
Denmark’s Nationalbank replaced therefore all bank notes July 23" 1945.%" This
money substitution reduced the postwar money supply significantly, because the
money supply had increased fourfold 1940-45.

The voters punished the Social Democratic and Radical Parties for their
collaboration in the October 1945 election that brought the Liberal Party to power.
But the postwar Liberal executive’s economic policy was no success. Their attempts
of increased export prices for agriculture products combined with free imports lead
to reduced exports, increased imports of consumer goods and lack of foreign
currency to pay for the imports. The answer to these problems was import
regulations and continued rationing until about 1953. The Liberal Party’s attempt of
regaining Slesvig from Germany led to a new election in 1947 that brought the
Social Democratic Party back in position.?®

The Danish economic policy 1945-53 shifted back and forth depending on
who was in position. The Liberal Party believed in a small state and annual budget
balance. The Social Democrats believed initially in an active state, and in
nationalization and socialization of the means of production, but moderated their
economic policy after the agreements with the Conservative and Liberal Parties in
1932 and 1933, but used plenty of radical rhetoric in their 1945 political platform,
Future Denmark (Fremtidens Danmark).?*® This radical rhetoric was first and
foremost for containing the Communists that had strengthened their position,
particularly in urban industrialized areas during the war. But Future Denmark’s
substantial content was a Keynesian economic policy for increased employment and
wealth.?*® The bottom line was development of a bigger pie after the liberation that
facilitated increased redistribution to the Social Democratic Party’s core voters.

The Social Democratic Party believed in a more regulated economy than the
Liberal Party, and established in November 1947 the Economic Secretariat (Det
@konomiske Secretariat) headed by former Prime Minister, minister of finance and
then minister without portfolio Vilhelm Buhl, who also headed the Ministerial
Committee for Economic Coordination and Supplies (Ministerudvalg for
@konomisk Samording og Forsyning). Buhl became soon the executive’s strong
man concerning economic policy, on the Ministry of Finance’s expense.?
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However, the Ministry of Finance’s weak position, Folketinget’s Finance
Committee’s strong position and its approval of extra appropriations and the
Economic Secretariat’s strong position made it difficult to limit the postwar public
spending.?** The net result became a stop-go policy throughout the 1950s.

Denmark joined the International Monetary Fund (IMF) and participated in the
postwar periods fixed exchange rate system established through the 1944 Bretton
Woods agreement.?** Denmark received Marshall Aid between 1948 and 53, but the
Liberal Party was skeptical to the Marshall Aid, because it introduced what many
liberals considered as a planned economy. But the Marshall Aid moderated the
Social Democratic Party’s economic policy further, because Denmark had to join
OEEC, lift the import regulations and introduce economic long-term planning,
hereunder national budgets. The Danish executive made its Long Term Program in
1949.%* The DKK was devaluated about 30 percent September 19™ 1949 after Great
Britain September 18" devaluated the GBP 30 percent, once again to safeguard
Denmark’s agricultural exports to Britain.?*

A Liberal and Conservative coalition headed by the Liberal party’s Erik
Eriksen came to power after the 1950 election, and governed until 1953. Erik
Eriksen’s two most significant achievements, according to the historian Sgren
Mgrch, were that he became Prime Minister and that he piloted the 1953
Constitution through Rigsdagen and the referendum.?*® Denmark’s four major
parties agreed finally about the new Constitution, even if the Liberal Party’s former
Prime Minister Knud Kristensen with followers opposed it. The voters approved the
1953 Constitution with the smallest possible margin, because only 45,76 percent of
those with the right to vote voted yes.””’ Erik Eriksen managed hence to get the
voters’ approval, which slipped for Thorvald Stauning in 1939, because Erik Eriksen
utilized the female succession politically. Most voters did not have a clue or were
not particularly concerned about the political implications of introducing a
unicameral system, parliamentary rule by law and an election system based on one
person — one vote, even if these issues triggered most political parties’ tactic and
strategic considerations. But most voters understood that female succession would
make princess Margrethe Queen of Denmark.?*® Erik Eriksen was thus the right
person in the right position in the decisive moment, and understood, unlike for
instance Knud Kristensen, that Denmark’s political balance and political economy
had been fundamentally altered already in 1936 when the Liberal and Conservative
Parties lost control of Landstinget. Erik Eriksen understood also the bicameral
system could keep the Liberal Party out of power for decades. Because the
bicameral system that had safeguarded the Liberal Party’s influence until 1936 could
also do the opposite, similarly as in Sweden where the bicameral system kept the
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Social Democratic Party in position and reduced the non-socialist parties to
powerless opposition.

The 1953 Constitution reshaped thereby the Danish polity fundamentally, even
if it still maintained conservative guarantees such as referendums in case of
constitutional amendments or surrender of national sovereignty and the possibility
for rejection of laws approved by Folketinget through referendums, except the
State’s annual budget.** The 1953 Constitution instituted also adjustments of
Folketinget’s geographical allocation of the 135 district seats every 5" year,
according to the census of population, and introduced also a similar procedure for
adjustment of the geographical allocation of Folketinget’s 40 supplementary
seats.”®® The 1953 Constitution strengthened the party discipline and party bosses
significantly, because of more frequent elections, abolition of Landstinget with eight
years terms and because common members of Folketinget that deviated from the
party line risked their forthcoming nomination.?*

The Social Democratic Party regained power in September 1953, and
governed thereafter uninterrupted until February 1968 either alone or in
coalitions.?®® The so-called triangle executive established after the 1957 election,
consisting of the leftwing Social Democratic Party, the middle Radical Party and the
rightwing Georgistic Justice Party (Retforbundet), and changed Denmark
fundamentally, because the triangle executive initiated and carried out structural
reforms that transformed the Danish economy from almost unilateral dependence of
agricultural exports to diversified trade and export industries. These structural
reforms paved the way for Denmark’s economic miracle throughout the 1960s.%
The Ministry of Economy became permanent from April 1% 1958, and the Radical
Party’s Bertel Dahlgaard headed the ministry until 1961. Dahlgaard had been
minister of interior 1929-40 in Stauning’s executive.”* The triangle executive was
Denmark’s first postwar majority executive.”® This explains why the triangle
executive was able to accomplish substantial reforms that earlier had been politically
impossible.

Denmark’s 1950 trade and industry structure came close to the Western
average with 22 percent employed in the primaries, 37 percent in the industry and 41
percent in the services.® Iron and metal industry replaced food and beverages as
Denmark’s leading industries 1947-56.%" But the Danish economic policy
throughout the 1950s differed fundamentally from those in Sweden and Norway
because of liberal credit markets. Denmark’s private credit institutions and savings
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and loans were permitted to issue bonds. Denmark’s Nationalbank emphasized also
a high-interest policy, with interests above the international capital markets, and
encouraged the trade and industry to utilize the international capital markets, to
compensate for Denmark’s almost permanent balance of payments deficits, because
the dominant agricultural sectors blocked further industrialization.?®® The Swedish
and Norwegian executives pursued low interest policies with partial credit rationing
in Sweden and politically governed credit rationing and politically governed
allocation of major investments in Norway.

The Danish agriculture experienced 8,3 percent annual growth 1947-50, and
thereafter 2,3 percent annual growth until 1957. Danish industry experienced
similarly 9,4 percent annual growth 1947-50 and thereafter 2,4 percent annual
growth until 1957. The Danish construction sector experienced 8,4 percent annual
growth 1947-50, and thereafter 2,1 percent annual growth until 1957. The tertiary
sector experienced 3,5 percent annual growth 1947-50 and thereafter 3,0 percent
annual growth until 1957. The total annual economic growth 1947-50 was 5,0
percent, and thereafter 2,7 percent.”®® The DKK became convertible towards the US
dollar in 1958.%*° The Danish economy performed very well during the initial
reconstruction 1947-50, but went thereafter into a phase of relatively slow growth,
until the long-term boom that facilitated the transformation from agricultural to
industrial exports began in 1958. Most of the initial postwar growth took place in
traditional primary and secondary sectors; i.e. production of edible or tangible
goods.

How was Denmark’s absolute and relative economic performance 1945-59?
Angus Maddison’s calculations show that Denmark’s GDP per capita measured in
1990 international Geary-Khamis dollars were 5.066 dollars in 1945, 6.943 in 50
and 8.637 in 59. The average for the 12 West European countries was 4.154 dollars
in 1945, 5.018 in 50 and 7.184 in 59.%°' Denmark was in other words well above the
West European average both in 1945, 50 and 59, as West Europe’s fourth wealthiest
country measured in GDP per capita in 1945, third wealthiest in 50 and second
wealthiest in 59.%% But the price was significant unemployment, and the sop-go
policies gave also relatively low growth until the boom started in 1958.

Denmark’s postwar road policy — facilitating the transformation from one-
sided agricultural dependence to diversified trade and export industries

Denmark’s national resistance movement arrested Gunnar Larsen, technocratic
minister of public works July 8th 1940 — August 29" 1943, May 12" 1945 when he
returned from his exile in Sweden.?®® Gunnar Larsen had supported Erik Scavenius’
signing of the Antikomintern Treaty in Berlin November 25" 1941, even if
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Rigsdagen’s majority and the remaining executive opposed this move.”* The
Antikomintern Treaty made the neutral Denmark a de facto partner of Germany,
Italy and Japan, even if other Danes did their best to minimize the damages. Gunnar
Larsen was exonerated by the Circuit Court in 1947 and by the Supreme Court in
1948 from the accusations about economic treason, among others because the
British Lord Selborne claimed Larsen had cooperated with SOE during the war,
even if Larsen’s cooperation was limited to forwarding information after two visits
to Germany in September 1939 and March 1940 prior to the German invasion of
Denmark. But the other founding families among F.L. Smidth & Co’s owners
considered obviously Gunnar Larsen as a debit, despite the court’s exoneration.
Gunnar Larsen was namely forced to sell his stocks in the holding company to his
sisters, and became thereafter in 1954 managing director and chairman of the board
for F.L. Smidth’s subsidiary in Ireland. Gunnar Larsen became later also Irish
citizen.?®® Gunnar Larsen was hence exonerated by the courts, but punished by his
own family and business partners who clearly considered him a debit and bad for
F.L. Smidth & Co’s future business opportunities.

Rudolf Christiani, the engineer, entrepreneur and legislator, who was one of
the 1936-37 motorway and bridge plans’ champions, was denoted as “a notorious
German collaborator” by New York Times, and the US authorities blacklisted his
company Christiani & Nielsen in 1944.%° Rudolf Christiani was forced to resign as
Christiani & Nielsen’s managing director December 18" 1946 by among others
Handelsbanken, and was succeeded by his son Alex Christiani who headed
Christiani & Nielsen’s French subsidiary during the war together with the German
engineer Emil Blunk, who headed Christiani & Nielsen’s construction of motorways
in Germany prior to World War Two. Emil Blunk joined the German Nazi Party in
1935, cooperated closely with Organisation Todt during the war, and had a crucial
role in Christiani & Nielsen’s construction of submarine bunkers along France’s
Atlantic coast during the German occupation. Rudolf Christiani was in 1946 charged
for economic treason, but the case was dismissed in 1949. Rudolf Christiani was
back in business in 1948 when he once again became part of Christiani & Nielsen’s
head of affairs, after Christiani & Nielsen had been reorganized from a personally
owned partnership to a joint stock company.?®” Two of those in the Danish
engineering and construction industry that personified the collaboration policy 1940-
45 were both back in business at the turn of the 1940s and 50s, even if Gunnar
Larsen was de facto deported by his business associates.

The summer of 1945, immediately after the liberalization, was characterized
by lack of goods, increasing unemployment and lack of housing. One of Carl
Petersen’s first decisions in 1945, as Social Democratic Party minister of public
works in the liberation executive, was to freeze the Lolland motorway’s ongoing
construction that had been approved by Rigsdagen in 1941. Carl Petersen had then
no desire for further improvement of the roads to Germany. About 35 kilometers of
the Beeline was almost completed in 1945, except for the paving. The Lolland
motorway was first completed after the Danish executive and the German federal
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executives in 1958 signed a new Beeline agreement.”® The worst fumes from the
collaboration had then evaporated. The Danish engineering and construction
companies were forgiven. The same was largely the prewar motorway enthusiasts’
rightwing and nationalist sympathies.

The Danish executive did not impose long lasting rationing and regulations of
passenger cars, to save foreign currency, such as in Norway, but used instead the
voter’s wallets as rationing device. The Conservative minister of trade Ove Weikop
introduced also a particular tax from January 1951 to reduce the profits on sale of
used cars, due to record high prices on used cars because the demand by far
exceeded the supply.?®® Denmark’s density of passenger cars in 1955 was 48 per
1000 inhabitants, compared to Norway’s 36 per 1000 inhabitants. The Social
Democratic governed Sweden, which then had no restrictions on import and sale of
passenger cars, had 89 passenger cars per 1000 inhabitants.?”® All Danish import
restrictions on trucks and lorries were abolished in 1952, similarly as in Norway.
The Danish import of passenger cars increased similarly significantly from 1952
when the executive permitted financing of import of passenger cars with export
dollars. All Danish restrictions on imports of passenger cars were liquidated in 1957,
after introduction of very high vehicle taxes that later have been further increased.””
The usually governing Danish Social Democratic Party relied hence far more on
market mechanisms than direct regulations during the reconstruction, compared to
their Norwegian sister party that more relied on direct regulations and rationing after
World War Two. Denmark’s lack of a national automotive industry made also cars
an almost perfect tax object, because the legislators could impose very high taxes
with limited risk for retaliations from other countries. Sweden, which had far fewer
vehicles per 1000 inhabitants than Denmark prior to World War Two, passed
Denmark in the early 1950s, because most regulations were lifted prior to 1950 due
to the non-socialist opposition parties’ resistance against a tightly regulated
economy, and because the very high Danish vehicle taxes imposed from1957 limited
the number of cars, even if Denmark later became one of the wealthiest countries in
the world.

The Danish Ministry of Public Works established the so-called Great Belt
Commission (Storebeltskommissionen) in 1948, because cold winters 1939-40 and
1947 divided Denmark in two isolated partitions. The Great Belt Commission
submitted its first report in 1956, which mainly was a discussion about technical
problems.?’? But Denmark’s future need for a ferry-free connection across Great
Belt was hardly questioned after World War Two.

The Social Democratic executive established also the Directorate of Public
Roads (Vejdirektoratet) April 1% 1949, as an integrated part of the Ministry of Public
Works, according to the so-called Danish model. This new centralized State road
administration originated from the former Liberal executive’s 1947 initiative about
decentralizing the central administration, even if the outcome differed somewhat
from the Liberal Party executive’s intentions. The Directorate of Public Roads was a
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merger of the Ministry of Public Work’s two Road Departments, the Road Office
and the Chief Road Inspector’s Office. Technical Central, which had been manned
by engineers from among others Christiani & Nielsen, Hgjgaard & Schultz A/S,
Kampsax and F.L. Smidth & Co during the war, became somewhat tainted, among
others because of its involvement in the Lolland motorway. Technical Central was
therefore renamed to the Directorate of Construction (Anlaegsdirektoratet) in 1945,
and subordinated the Directorate of Public Roads from 1951, where it took care of
construction issues, particularly motorways.?”® Technical Central was integrated in
the new State road administration after the charges against Gunnar Larsen and
Rudolf Christiani had been sorted out and the air had been cleared from the worst
fumes of collaboration.

Carl Petersen, who served as Social Democratic minister of public works for
the second time, appointed the lawyer Kaj Bang as the Directorate of Public Road’s
first head. The Directorate of Public Road’s main task was planning a national
motorway system, which then was a well-established idea, among others from
Germany, Italy, Holland and the Danish engineering and construction companies’
1936-37 plans that had been partly approved during the war.””* Kaj Bang, who had
headed one of the Ministry of Public Work’s Road Offices since 1942, governed the
Directorate of Public Roads until 1972. The appointment of a lawyer, and not a
chartered engineer was obviously a bitter pill for many of the engineering and
construction companies, but they soon learned to live with Kaj Bang, because
Bang’s long-term goal was a National Road Plan. Bang introduced systematic use of
cost/benefit analyses in the Directorate of Public Roads almost from day one. Kaj
Bang must have been a cunning administrator and careful general, because he did
seemingly not challenge the counties’ established autonomy concerning road policy
and road construction. But the fact that the Directorate of Public Roads was
subordinated the Ministry of Public Work’s permanent undersecretary, and not the
minister directly created sometimes tensions both within the ministry and
directorate.?” The leading Danish chartered engineers and motorway enthusiasts’
well-known rightwing and nationalist sympathies during the interwar years and
1940-45 made it obviously easier for the Social Democratic Party executive to
appoint a lawyer instead of a chartered engineer as head of the new Directorate of
Public Roads.

The Directorate of Public Roads became Denmark’s new central road
administration, even if it then didn’t plan or manage any road construction, because
road construction and maintenance was still the counties and municipal’s
responsibility according to the 1867 Road Act. The Road Act commission had been
in action since 1933, but was still far from an agreement. The Directorate of Public
Roads became instead responsible for the State’s Road Fund and the counties’
reimbursement, even if the Directorate of Public Roads so far had no authority —
whatsoever — to obstruct or prevent the counties’ accomplishment of particular road
projects.”’® But many perceived the executive’s establishment of the Directorate of

213 vejdirektoratet 50 ar, Vejdirektoratet April 1 1999 [Online September 10" 2004] - URL:
http://www.vejdirektoratet.dk; Jargensen (2001:302-307, 323, 330 ff.).

214 Toft et al. (2000:121-122); Mom (2005:759-763).

5 Jgrgensen (2001:332, 334-335, 349).

278 Jgrgensen (2001:333).

81



Chapter 2- Denmark — the textbook case

Public Roads as an attempt of changing Denmark’s road polity and road policy
status quo.

The Danish and Swedish engineering and construction companies that made
the 1936-37 motorway and bridge plans revised the planned ferry-free connection
across @resund in 1952. The revised plan included a bridge or a tunnel between
Helsingar and Helsingborg, the so-called H-H alternative, and a tunnel from Amager
to Saltholm and a tall bridge from Saltholm to Malmg, the so-called K-M
alternative. Both alternatives were proposed built with four-lane motorways and
dual track railroads. The Swedish legislature Riksdagen discussed the proposal in
1952, and the Nordic Council of Ministers (Nordisk rad) encouraged the Swedish
and Danish executives to further investigating the proposal in 1953.?”” The Danish
and Swedish executives respectively appointed the @resundscommission
(@resundsudvalget) and  The  Swedish  Oresundsdelegation  (Svenska
Oresundsdelegationen) with technical and traffic technical work groups March 12"
1954. Kaj Bang, head of the Directorate of Public Road, took part in the Danish
commission, and headed also the traffic economic work group. The Swedish Road
and Water Construction Board’s Director General Karl-Gustav Hjort took similarly
part in the Swedish delegation.?”® Road and railroad connections with national
collective good characteristics in both countries came clearly high on the road policy
agenda both in Denmark and Sweden after World War Two.

Kai Lindberg, the Social Democratic Party’s minister of public works from
August 1955 until November 1966, established the Traffic Economic Commission
(Det Trafikgkonomiske Udvalg) September 15" 1955, headed by the Ministry of
Public Work’s permanent undersecretary Palle Christensen. Other members were
among others Kaj Bang and the heads of the State Railroads, Postal and Telegraph
Services, the Telephone Inspection and the permanent undersecretary in the
executive’s Economic Secretariat. The commission’s task was to outline Denmark’s
need for high-level transport and communication infrastructures the forthcoming 20
years.?’® Kaj Bang was obviously not satisfied with Denmark’s existing high-level
transport and communication infrastructures and lack of policy coordination, due to
the counties and municipals’ prominent roles with regard to road policy and road
construction.

Kai Lindberg opened Denmark’s first motorway from Jagersborg to
Bradebak on northern Sjalland in 1956. Even the construction of this motorway had
been approved in 1942, but was later postponed because of the war. This motorway
was later extended towards Helsinggr, and became the northeastern leg of on the
motorway H.?® The national motorway system proposed by the private construction
and engineering companies 1936-37 was thus not shelved after World War Two,
such as similar plans in Norway outlined during the German occupation.

Denmark’s road policy turn started in 1957 when Folketinget approved the
Road Act that had been in process since 1933. The 1957 Road Act replaced the 1867
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Road Act, reintroduced trunk roads 90 years after Jacob Brgnnum Scavenius Estrup
downgraded them to highways and made road policy and road construction the
counties and municipals’ turf. The 1957 Road Act authorized the Ministry of Public
Roads to reclassify roads, and authorized also the minister of public works to
demand construction of particular new roads or upgrading existing roads, according
to the minister’s own discretion. The 1957 Road Act gave similarly the counties
financial incentives to further construction or upgrading of trunk roads, through
increased reimbursements compared to the other road classes. The 1957 Road Act
made also the motorway H proposed by the engineering and construction
companies’ 1936-37 template for Denmark’s future motorway system, and
safeguarded the Directorate of Public Road’s development of a National Road Plan
by law. The 1957 Road Act established finally the so-called Road Council
(Vejnevn), a corporative body. But the Road Council became never a strong
institution, despite members from the Ministry of Public Works, Ministry of Interior
and Ministry of Housing, in addition to ten members from the counties, rural
municipals, cities and magistrates.?®* The 1957 Road Act changed hence the rules of
the game, and punctuated the road policy equilibrium established by Jacob Brgnnum
Scavenius Estrup, and initiated dismantling of the municipal regime that had
governed Danish road policy and road construction since the 1867 Road Act came
into power. The 1953 Constitution that abolished the bicameral system paved the
way for the 1957 Road Act because of Folketinget’s revised seat allocation.?®

The next Danish road political institutional change took place in 1958, when
Folketinget approved the 1958 Road Reimbursement Act, which replaced the 1931
Road License Act that permitted individual applications for reimbursements. The
1958 Road Reimbursement Act increased the counties’ reimbursement, and
decoupled partly the Road Fund’s annual reimbursement from the annual vehicle
and fuel tax revenues, because it permitted the counties and municipals to initiate
projects exceeding the expected annual reimbursements, and introduced also
allocation of the reimbursements after negotiations between the Ministry of Public
Works, the Directorate of Public Roads and the county mayors, the so-called
“MAMBO-meetings”. The 1958 Road Reimbursement Act gave the counties 75
percent reimbursement of the approved road costs, but the counties could apply for
further reimbursement limited to 85 percent of the highways and local roads’
construction costs, and up to 100 percent of the motorways’ construction costs,
except for a minimum county contribution of 50.000 DKK or 47.146,4 1990 PPP
USD per kilometer motorway.?® The 1958 Road Reimbursement Act opened
literally the floodgate for construction of new and modern trunk roads, particularly
motorways. The counties initiated many trunk road projects, exactly as anticipated
by minister of public works Kai Lindberg and others who championed the 1957
Road Act and the 1958 Road Reimbursement Act. Construction of modern trunk
roads and motorways was some of the executive’s means to facilitate Denmark’s
transition from an agricultural to a diversified industrial economy.

8 Jgrgensen (2001:323, 337-338).

%82 See the Data Appendix’ Table 2.5-2.9 for an overview of the 1953 Constitution’s effects on
Folketinget’s geographical seat allocation.

%83 Jgrgensen (2001:338, 341); Toft et a. (2000:30, 50-52).

83



Chapter 2- Denmark — the textbook case

Many major Danish roads built during the 1930s were paved with concrete.
However the 1950s’ concrete shortage prevented further construction of concrete
roads, even if many of the 1930s’ concrete paving lasted until the 1970s.%** Most of
Denmark’s highways and local roads were paved with asphalt within 1960, and had
often far better standard than comparable Norwegian highways and local roads 25-
30 years later. This paving was possible because many Danish asphalt companies
provided favorable loans to the counties and municipals throughout the 1950s.2%°
The Danish counties and municipals carried thereby out significant loan financed
improvements of the highways and local roads in the 1950s, that both reduced the
counties and municipals’ maintenance costs and the road users’ transport times and
costs.

However, not everything was hunky-dory in Denmark during the second half
of the 1950s, even if the executive did far more for developing a modern road
infrastructure than for instance in Norway. The head of the Directorate of Public
Road’s Road Planning Department since 1956, Anders Nyvig, resigned in protest in
1959, because the Directorate of Public Roads overlooked the cities and urban areas,
and favored construction of roads in rural areas. Only 1/6™ of the reimbursements
were allocated to the cities and urban areas because of the Road Fund’s allocation
key established in the 1920s, even if the urban areas had the largest population, most
cars and the most serious congestion, accident and environmental problems. But
Nyvig’s resignation was not in vain. The Traffic Economic Commission noticed
it.”® The urban areas limited road investments in the second half of the 1950s
reflected clearly the former bicameral Rigsdagen’s geographical seat allocation and
power relations, because of the rural constituencies’ pivotal position in Landstinget
prior to introduction of the unicameral system in 1953.

Conclusions

Where do these discussions bring us concerning this study’s four working
hypothesis with regard to the Danish case between 1945 and 1959? First, this
study’s main hypothesis or benchmark, roads perceived as national collective goods
with road policy and road construction governed by politicians pursuing the
common good was clearly strengthened between 1945 and 1959, because
establishment of the Directorate of Public Roads in 1949, appointment of the 1954
@resund Commission, the 1955 Traffic Economic Commission, and Folketinget’s
approval of the 1957 Road Act and the 1958 Road Reimbursement Act are evidence
that Denmark’s Social Democratic Party postwar executives and the majority of the
legislators considered modern trunk roads and motorways national collective goods
and necessary for the desired transformation from an agricultural to a diversified
industrial economy. Engineers with rightwing nationalist or even fascist sympathies
advocated construction of motorways prior to World War Two, but the Danish
Social Democratic Party’s bosses and economists understood soon that motorways
could be a useful mean to fuel the growth. Denmark’s numerous minority executives
1945-59 did not rule out an emphasis on development of national collective goods,

24 Jprgensen (2001:238-245, 463-465).
5 Jgrgensen (2001:336).
286 Jgrgensen (2001:340-342).

84



Chapter 2- Denmark — the textbook case

because the institutional design safeguarded the common good despite minority
executives. Many Danish engineering and construction companies were somewhat
tarnished after World War Two, because of their combination of politics, business
and collaboration 1940-45, but they were soon forgiven, because their services were
urgently needed during the reconstruction and postwar boom.

This study’s second working hypothesis about roads perceived as local
collective or private goods with road policy and road construction governed by the
constituencies’ resource struggles was weakened between 1945 and 1959, because
the Liberal Party’s Prime Minister Erik Eriksen piloted the 1953 Constitution
through Rigsdagen and the entailing referendum. The 1953 Constitution liquidated
the bicameral system and weakened the constituencies’ primacy concerning road
policy, road construction and particularly concerning resource allocation, even if
road policy and road construction still remained the counties and municipals’
responsibility because of the 1867 Road Act that still governed Denmark’s road
policy and road construction.

This study’s third working hypothesis about roads perceived as local collective
or private goods with road policy and road construction governed by the political
parties’ rivalry was clearly strengthened between 1945 and 1959, because the 1953
Constitution and introduction of the unicameral Folketinget instead of the bicameral
Rigsdagen strengthened the political parties’ power and influence on the
constituencies’ expense. Denmark’s new election system based on one person — one
vote made it very costly politically for the parties to overlook the most crowded
constituencies’ voters. This fundamental shift paved the way for a forthcoming
change of the Road Fund’s reimbursement allocation key. The Social Democratic
Party used also road policy and road construction deliberately as a mean for
increased economic growth, which in turn facilitated future redistribution to the
Social Democratic Party’s voters. The Social Democratic Party’s motivation for
advocating construction of modern roads differed thus fundamentally from the
rightwing nationalists’ during the interwar years, because the Danish engineering
and construction companies championed first and foremost motorways because of
the business opportunities. The Social Democratic Party considered modern roads as
a mean for increased economic growth, and thereby future opportunities for
increased redistribution to the Social Democratic Party’s core voters. Kai Lindberg,
minister of public works 1955-66, became the architect and executor of the Social
Democratic Party’s high-growth road policy, which partly reflected Denmark’s post
1953 political economy.

This study’s final working hypothesis about road policy and road construction
governed by path dependence was clearly strengthened by the Danish case between
1945 and 1959. First, the 1953 Constitution’s unicameral system and new election
system based on one person — one vote punctuated the equilibrium established by
the 1866 Constitution that had been partly upheld by the 1915 Constitution and the
1920 Constitutional Amendment. Second, the Danish Ministry of Finance had a
weak position even after World War Two, a fundamental difference compared to
Sweden and Norway, but largely a result of path dependence established as a result
of the 1894 compromise, because of the Ministry of Finance’s close relations with
the Estrup regime. Third, the executive’s establishment of the Economic Secretariat
in 1947 together with the Ministerial Committee for Economic Coordination and
Supplies, and the establishment of the Directorate of Public Roads in 1949 together
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with the new 1953 Constitution made the 1867 Road Act’s days numbered. The
1957 Road Act reintroduced trunk roads, and the 1958 Road Reimbursement Act
gave the counties financial incentives for construction of motorways or other trunk
roads. The lack of road investments in the most crowded areas that struggled with
serious congestion, accident and environmental problems was then questioned
publicly. Finally, the Road Fund’s reimbursement key was upheld because of path
dependence, because the pre 1949, 1953 and 1957-58 road polity gave the rural
areas increasing returns, but even this institution’s days were numbered because of
the new election system based on one person — one vote established through the
1953 Constitution.

1960-80 — Boom and crises

The period 1960-80 was first and foremost characterized by Denmark’s economic
miracle that ended shortly before the first oil price shock 1973-74. The Danish road
policy during the 1960s paved the way for construction of the motorway H and
parked many of the local interests that had governed Danish road policy and road
construction since the 1867 Road Act came into power. However, the early 1970s’
green tide combined with the State economic crisis and stagflation entailing the two
oil price shocks distinguished soon Danish road policy and road construction.

Denmark’s postwar economic miracle — and crash landing

The Danish political system was very stable and predictable, despite frequent
changes of executives. Minority executives became the rule, rather than the
exception 1960-80. Only the executives in power from January 1960 until
September 1964, February 1968 until October 1971 and August 1978 until October
1979 were majority executives.”®” The Social Democrats governed alone or in
coalitions until 1968, when a coalition between the Liberal, Radical and
Conservative Parties, headed by the Radical Party’s Hilmar Baunsgaard, Denmark’s
first “TV politician”, came to power.?®® The Social Democratic Party’s Jens Otto
Krag from Randers on northern Jutland was one of the architects of Denmark’s
postwar economic policy. Krag’s aim since the 1950s, particularly after he became
Prime Minister in 1962, was Danish membership in EEC.?** However, Krag’s 1966-
68 executive was dependent of the leftwing populist Socialist People’s Party
(Socialistisk Folkeparti), and became soon known as the “red cabinet”.* The non-
socialist executive that came to power in 1968 can be understood as the voters’
protest against the increasing welfare state; seemingly strongly increasing taxes, the
Social Democratic Party’s 1966-68 embracing of the leftwing populists, and against
the interest organizations’ increasing influence. The non-socialist executive can also
be explained as a result of the voters being fed up with the Social Democratic Party
that had governed Denmark most of the time since 1929. Jens Otto Krag regained

%7 Oversigt over regeringer der har fungeret under Grundloven af 5. juni 1953 [Online August 2005] —
URL: http://www.statsministeriet.dk; Folketingsvalg 1953-2005 [Online August 26™ 2005] - URL:
http://www.folketinget.dk.

288 Mgrch (2004:351 ff.).

289 Mgrch (2004:332 ff., 343-349); Lidegaard (2002).

2% Rasmussen (2002a:387); see also Mgrch (2004:340-343); Lidegaard (2002:302 ff.).
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the power in 1971, but resigned immediately after almost 2/3 of the Danes approved
Danish membership in EEC in the October 2" 1972 referendum. Krag handed over
the power to his preferred successor Anker Jargensen, a former trade union boss.**
Denmark’s 1973 election became a political earthquake, similarly as Norway’s
1973 election, and paved the way for leftwing and rightwing populist and protest
parties, among others because of the 1968-72 tax increases.”®* The 1973 election
punctuated partly the postwar equilibrium and established a new and less tidy
political landscape. The Communist and the Justice Parties reappeared in
Folketinget. The Christian People’s Party (Kristelig Folkeparti), rather similar to its
Norwegian sister party got 4 percent of the votes and 7 seats. The Center Democrats
(Centrumsdemokraterne, CD), a rightwing splinter from the Social Democrats that
mainly represented the suburban areas’ motorists and row house owners, got 7,8
percent of the votes and 14 seats, and became later one of Denmark’s leading parties
with regard to road policy and road construction even if it often struggled with the
election system’s limit. Mogens Glistrup’s rightwing populist Progress Party
(Fremskridspartiet) got 15,9 percent of the votes, and became Folketinget’s second
largest party with 28 seats. The Social Democratic Party lost 24 seats, and had only
46 left.”® The Liberal Party headed by Prime Minister Poul Hartling governed until
February 1975 when the Social Democrats and Anker Jargensen regained power and
remained in position until September 1982. Anker Jgrgensen governed even in
coalition with the Liberal Party 1978-79, until the coalition collapsed because of the
economic crisis.?** But Anker Jargensen was no success as Prime Minster, because
he remained mentally a trade union boss according to the historian Sgren Mgarch,
and emphasized pragmatic and incremental short-term solutions rather than bold
strategic moves.?® Anker Jargensen’s executives stumbled from crisis to crisis, even
if the Social Democratic and Liberal Parties coalition obviously was an attempt of
recreating the 1930s’ social compromise between the labor and agrarian interests.
Denmark experienced constant economic growth from 1958 until the first oil
price shock in 1973-74, OPEC 1. But the growth was not equally distributed among
the sectors. The agriculture experienced 0,9 percent annual decline from 1958 to
1970, while the secondary sector experienced 7,2 percent annual growth. The
tertiary sector, including the public services, experienced 4,7 percent annual growth.
The average annual growth for the entire Danish economy from 1958 to 1970 was
5,0 percent.?® The Danish executive constrained from 1973 construction of housing
through a tighter fiscal policy.?” The housing boom explains partly the overheating
of Danish economy in the late 1960s and early 70s, because construction of housing
crowded out more profitable investments, for instance in the export industries. The

21 Rasmussen (2002a:387-389); Skou (1999:1972 Folkeafstemning giver stort ja til medlemskab af
Feellesmarkedet); Mgrch (2004:367-373).

292 Mijgset (1986:147).

2% Rasmussen (2002b:401-403); Skou (1999:1973 Jordskredsvalg: Mogens Glistrup naststarste parti i
Folketinget); Mgrch (2004:373-378).

2% Rasmussen (2002a:387-389, 393-395); Busck and Poulsen (2002:444-445); Lidegaard (2002:601-
646), Skou (1999:1972 Folkeafstemning giver stort ja til medlemskab af Fellesmarkedet, 1979 SV-
regeringen bryder sammen i uenighed om arets abningstale).

2% Mgrch (2004:379-389).

2% Syvend Aage Hansen, @konomisk vaekst i Danmark, Akademisk Forlag, Copenhagen 1974:149 in
Rasmussen (2002a:383).

27 Mjgset (1986:187).
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same did partly the fast growing public expenses. Almost every interest group in
Denmark experienced “increasing returns” during the 1960s because of the
economy’s high growth rate, but the relative distribution between the sectors
remained almost unchanged. Denmark went thereby on full blast during the 1960s,
until the executive put on the brakes. Denmark missed therefore partly the raw
material boom between 1972 and 1974 that benefited most other Nordic countries.
The recession hit Denmark severely 1974-75, the first years since 1945 with
negative economic growth, even if the Danish economy was instable already prior to
the OPEC 1 shock.”® Denmark joined the so-called Currency Snake in 1972 and the
European Monetary System (EMS) in 1979 to stabilize the currency fluctuations.?*

The Danish economy recovered somewhat after 1975, even if the growth rates
were meager compared to 1958-73. Denmark was hit by a new economic crisis in
1979, because of the second oil price shock, OPEC 2. Mass unemployment returned
to Denmark. The unemployment rates increased from about 1 percent in 1973 to 5
percent in 1975 and 10,5 percent in 1983, until it peaked with 12 percent in 1993.%%
The mass unemployment led to increasing public spending and decreasing tax
revenues. But the executive assumed it was a short-term crisis, not a structural
problem, and borrowed heavily to facilitate a traditional Keynesian counter cyclic
policy in some sectors, combined with reductions in others. The result became an
indebted Denmark. The national debt’s interest payments would be burdensome
even if the business cycles shifted in Denmark’s favor.*** The period 1960-80, that
started with a very long boom ended thus with crisis and public indebtedness.

But the Danish economy came in a somewhat paradoxical situation throughout
the 1970s and early 80s, because the membership in EEC created some optimism,
even if the Danish executive soon returned to the 1950s’ stop-go policy because of
almost constant balance of payment problems amplified by the DKK’s revaluation
because of the German Mark’s revaluation, because of Denmark’s participation in
the Currency Snake. However, Denmark was the only Nordic country that
maintained the same economic growth during the second half of the 1970s as during
the first half, except for Norway where the oil sector grew strongly during the
second half of the 1970s. But Denmark’s numerous SMEs fared reasonably well
during the second half of the 1970s, because of their flexibility and ability to adapt
to the turbulent conditions. The Danish interest rates increased from about 10
percent for 10 years State bonds in 1969 to about 20 percent in 1980. The very high
interest rates crowded out the housing and agricultural sector that had crowded out
the more profitable export industries in the late 1960s and early 1970s. Denmark’s
industry structure with largely SMEs exposed to the market forces gave hence
Danish economy an excellent starting point for the 1980s, despite the 1970s’
crisis.®*? The paradoxical situation was in other words that the second half of the
1970s’ high interest rates and economic crisis carried out many of those structural

20 \igset (1986:148-153, 163, 184-185).

21971 “The Currency Snake’: 1979 the European Monetary System [Online May 25" 2005] — URL:
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adjustments that had been politically impossible to accomplish in the 1960s and
early 70s.

How was Denmark’s economic ability during the 1960s and the 1970s?
Denmark’s GDP per capita measured in 1990 international Geary-Khamis dollars
was 8.812 dollars in 1960, 12.686 in 70, 13.945 in 73 and 15.227 in 80. The
averages for the 12 West European countries were 7.607 dollars in 1960, 10.959 in
70, 12.156 in 73 and 14.057 in 80.%® The Danish economy was among West
Europe’s top performers. Denmark was number two in 1960, number three in 70,
and again number two in 73 and 80, measured as GDP per capita, despite the late
1970’s crisis. The Danish economic miracle was based on hard work and the ability
to utilize opportunities entailing the memberships in EFTA and later also in EEC.
The triangle executive’s attempt of transforming the economy from almost one-
sided dependence on agriculture exports to more diversified trade and industry after
the 1957 election paid off handsomely during the 1960s and 70s, despite domestic
overheating, partly reintroduction of the 1950s’ stop-go policy, high interest rates
and increasing unemployment.

Paving the way for the motorway H

Denmark’s road policy during the 1960s can be summarized as paving the way for
the motorway H approved through the 1957 Road Act, even if most kilometers
motorways were built from the early 1970s until about 2000.

The Traffic Economic Commission forwarded its recommendations to the
Ministry of Public Works October 2™ 1961. Anders Nyvig, who left the position as
head of the Directorate of Public Road’s Planning Department in 1959 because of
disagreement about the skewed allocation of the Road Fund’s reimbursements,
joined the commission’s final spurt. The Traffic Economic Commission’s
recommended investing 33,715 billions 1961 DKK or 30,17 billions 1990 PPP USD
during the forthcoming 20 years in new roads, railroads, harbors, airports and
improved telephone and postal services. 2,1 billions DKK or 1,88 billions 1990 PPP
USD were suggested invested in bridges across Great Belt and @resund, 18,98
billions DKK or 16,98 billions 1990 PPP USD in roads and 4,86 billions DKK or
4,35 billions 1990 PPP USD in new railroads. 1,12 billions DKK or approximately 1
billion 1990 PPP USD of the railroad investments were recommended allocated in
Greater Copenhagen to facilitate commuting, while 3,65 billions DKK or about 3,27
billons 1990 PPP USD were recommended allocated to remote traffic.** The
recommended investments’ order of magnitude indicate clearly the Traffic
Economic Commission did not foresee half hearted tightwad measures, but complete
and permanent modernization of Denmark’s high-level transport and communication
infrastructures.

The Traffic Economic Commission allocated 10,18 billions DKK or 9,11
billions 1990 PPP USD of the total recommended road investments to new roads
and 8,8 hillions DKK or 7,87 billions 1990 PPP USD to maintenance, upgrades and
minor projects. 3 billions DKK or 2,68 billions 1990 PPP USD were allocated to

%03 Angus Maddison, The World Economy: Historical Statistics, OECD, Paris, 2003:62-65 Table 1c.
%04 Betzenkning nr. 294, Indplaceringen af de store trafikinvesteringer Storkebenhavns nartrafik,
Storebeltsbro, @resundsbro i et samlet 20 ars program for de offentlige trafikinvesteringer:35 Tabel 2,
43 Tabel 9, 44 Tabel 10.
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new roads in Greater Copenhagen. 1,4 billions DKK or 1,25 billions 1990 PPP USD
were allocated to motorways in rural areas. The Traffic Economic Commission
recommended similarly construction of 548 kilometers four lane motorways in areas
with 2.000 vehicles in each direction per hour, 40 kilometers six lane motorways in
areas with more than 3.000 vehicles per hour, and 410 kilometers four lane trunk
roads in areas with 1.000-1.500 vehicles per hour.®® The Traffic Economic
Commission stressed that construction of the new transport and communication
infrastructures had to utilize “every kinds of modern facilities” to achieve maximum
“work productivity” to minimize the construction costs and to “safeguard the
economic progress”.*® The Traffic Economic Commission warned hence strongly
against any ideas about establishment of spade and wheelbarrow brigades, because
that would delay the new transport and communication infrastructures, make them
unnecessarily costly and postpone the community’s harvesting of the benefits. The
rationale behind the Traffic Economic Commission’s recommendations was the total
time saving, and a more cost efficient and competitive Denmark through modern
transport and communication infrastructures.®’ Improved road safety came on top
of that as a bonus; similarly as promised by the engineering and construction
companies in their 1936-37 national motorway and bridge plan. Development of
viable and competitive enterprises was sustainable welfare policy, and development
of modern national transport and communication infrastructures in Denmark
facilitated viable and competitive enterprises.

The Traffic Economic Commission expanded the recommended motorway
system to 800 kilometers already in 1962. Per Milner, then head of the Directorate
of Public Road’s Motorway Department, who became head of the Directorate of
Public Roads in 1972, outlined the motorway H July 21* 1962 in the journal
MOTOR. Milner’s motorway H was almost a blueprint of the engineering and
construction companies’ 1936-37 motorway and bridge plans, except for the added
‘fingers’ radiating from Copenhagen included a northern branch to Helsinger, and
the missing link between Aalborg and Hirtshals.*® Per Milner graduated as
chartered engineer in constructions from Denmark’s Technical University in 1951,
Per Milner emigrated in 1955 to USA, where the consultative engineering company
Meyer employed him and Seagold in San Francisco. Per Milner returned to
Denmark in 1956 where he was employed by the engineering and construction
company Kampsax. Milner went thereafter to Iran for Kampsax, where he stayed
until 1962, when he returned to Denmark and became head of the Directorate of
Public Road’s Motorway Department.®*® The motorway H was, according to Per
Milner based on the US Highway Capacity Manual and AASHO Geometric Design —
Rural Roads and AASHO Geometric Design — Urban Roads.*® The Danish
Directorate of Public Road’s planners utilized thus the road engineers’ bible’s

%05 Betzenkning nr. 294, Indplaceringen af de store trafikinvesteringer Storkebenhavns nartrafik,
Storebaltsbro, @resundsbro i et samlet 20 ars program for de offentlige trafikinvesteringer:26-35.
%06 Betzenkning nr. 294, Indplaceringen af de store trafikinvesteringer Storkgbenhavns nartrafik,
Storebzltsbro, @resundsbro i et samlet 20 ars program for de offentlige trafikinvesteringer:62.

%07 Betsenkning nr. 294, Indplaceringen af de store trafikinvesteringer Storkgbenhavns nartrafik,
Storebeeltsbro, @resundsbro i et samlet 20 ars program for de offentlige trafikinvesteringer:128-132.
%%8 Jgrgensen (2001:342, 373-374).
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receipts developed for the US Interstate and Defense Highway programs’
construction of about 65.000 kilometers of motorways, similarly as their Swedish
colleagues in the Road and Water Construction Administration.

However, accomplishment of the Traffic Economic Commission’s
recommended trunk roads and motorways as national collective goods necessitated a
new regime. The executive’s official reason for changing the established rules of the
game was to safeguard common technical standards on the new motorways, which
until then had been built by each county and financed through reimbursements from
the Road Fund. The 1958 Road Reimbursement Act gave the counties a chance to
invite to dinner while the State picked up the bill. Svend Horn, the Social
Democratic Party’s road political spokesperson in Folketinget and orchestrator of
the 1963 road political reform preferred the State forwarding the invitations since
the State had to pay for the party anyway. Only the Liberal Party, which was a
staunch defender of the counties and other local interests, opposed this institutional
reform, because the local road administrations were one of the Liberal Party’s
‘sacred cows’. Svend Horn became minister of public works in November 1966
when Kai Lindberg resigned, and was also the Social Democratic Party’s axe man
against the counties’ interest organization and the Liberal Party. Horn considered the
counties’ interest organization’s opposition against the 1963 road political reforms
as struggles against “windmills”. Horn concluded that if Folketinget in 1867 had
known that roads would take over much of the long distance traffic already 50 years
later, Folketinget would then not have spent time discussing the counties’ road
administration in 1963.3 The counties were forced to accept the reform.

However, Folketinget did not overrun the counties, but settled for a
compromise, because the executive agreed the Ministry of Public Roads should stay
away from highways and local roads.**> Denmark did hence not introduce a Swedish
style road administration responsible for almost all public roads, but limited the
State’s responsibility to roads with national collective good characteristics. The
1963 Trunk Road Act and the 1963 Public Road Act liquidated many principles
established by the 1867 Road Act. The Ministry of Public Works became
responsible for construction and management of trunk roads that became 100
percent financed by the Road Fund. The State would also finance the trunk roads’
maintenance, and construction of highways, which otherwise was the counties’
responsibility.®® Even the 1963 Road Acts were facilitated by the 1953 Constitution
and the new election system based on one person — one vote.** Folketinget’s
decisions came most likely very close to the executive’s preferences, because
transferring the responsibility for trunk roads and motorways from the counties to
the Ministry of Public Works safeguarded swift construction of a small but modern
and functional trunk road and motorway system. It prevented also the Road Fund’s
means from being spread thinly across many kilometers of highways, such as for
instance in Norway. Further State financing of highways was most likely a
concession to the Liberal Party and the powerful county mayors.

%11 Jargensen (2001:343-345).

*12 Jgrgensen (2001:343-345).
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The Social Democratic and Liberal Parties’ compromise included also a
promise from minister of public works Kai Lindberg, that the State would not
establish its own organizations for construction of motorways. But the Ministry of
Public Works forgot this promise when Svend Horn succeeded Lindberg in 1966.
Even the Liberal Party ignored this promise when it came to power in 1968. The
Directorate of Public Roads established first a motorway office in Viby near Arhus
on middle Jutland in 1967, thereafter a second motorway office in Naestved on
southwestern Sjeelland in 1968 and finally the third motorway office in Birkergd on
northern Sjeelland in 1970. Fyn maintained its county road administration until
1975.3" The Directorate of Public Road’s regional motorway offices brought
Denmark one step further towards realization of the Traffic Economic
Commission’s recommendations, and established also a partly decentralized
centralized State road administration responsible for the trunk roads and motorways.
But the Directorate of Public Roads did not establish its own construction or
maintenance units after the State takeover in 1963, such as the Swedish Road and
Water Construction Administration or Norway’s Combined Road Administration,
but bought instead construction and maintenance services from the counties’ road
administrations or from private construction companies.

The 1960s’ second big road political issue was localization of the motorways,
and Jutland’s north-south motorway was the most controversial. The Directorate of
Public Roads proposed in 1962 locating Jutland’s north-south motorway along the
eastern coast, similarly as proposed by the engineering and construction companies
in 1936-37 because most of the Jutlanders lived along the east coast. However,
Professor Johs. Humlum, an ethno geographer from Arhus University, who
considered the motorway more a regional political undertaking than a transport
infrastructure, proposed locating the motorway along the middle of Jutland, because
Humlum opposed centralization and development of only a few major urban areas.
The 1960s’ so-called Humlum-debate was very similar to the Danish railroad
debates in the 1840s and 50s, but the Directorate of Public Road’s transport
economic calculations finished off Humlum’s proposal. A motorway in the middle
of Jutland, such as proposed by Humlum, would lead to significant more driving,
hereunder increased fuel and time consumption, increased pollution and transport
costs, and would also increase the driving time about 20 minutes in average per
vehicle for distances between 100 and 200 kilometers. Folketinget approved the
Directorate of Public Road’s proposed eastern line in 1965, despite the Liberal
Party’s protests.*® The only of Humlum’s ideas that survived, as we will se later,
was construction of motorways north of Aalborg to Frederikshavn and Hirtshals,
almost as proposed by the engineering and construction companies in 1936-37.

The Great Belt Commission submitted its second report in December 1959,
and concluded ferries would be sufficient until about 1980, which proved to be fairly
accurate. Folketinget’s approval of the motorway H led to appointment of a new
work group for the Great Belt Connection in December 1960 headed by Kaj Bang,
head of Directorate of Public Roads. Folketinget’s Traffic Economic Committee
approved further work with the Great Belt Connection in 1961. The aim was an
operational connection in 1975. The work group submitted its three volumes

15 Jgrgensen (2001:345-346).
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recommendation in November 1968, which outlined 6 alternatives across Great Belt,
ranging from pure bridges to pure tunnels and combinations thereof.*'” A ferry-free
connection across the Great Belt was still on the agenda and clearly one step closer
to realization.

The @resund-connection’s work groups submitted similarly their report in
November 1962, and recommended construction of a combined motorway and
railroad connection between Helsingborg and Helsinggar, the former mentioned H-H
alternative. This connection would be economically viable given similar prices for
the travelers as the ferry tickets, and could be organized as a Danish-Swedish State-
private joint venture similarly as the airline SAS. The traffic across @resund
increased sharply during the 1950s, from 4,9 millions passengers in 1952 to 14,2
millions in 1961, and from 170.000 vehicles in 1962 to 586.000 vehicles in 1961.
However, the railroad’s goods volumes increased only from 800.000 tons in 1952 to
1,2 million tons in 1961.%® A new report in October 1967 emphasized the need for a
future ferry-free connection across @resund, but advised against construction of
ferry-free railroad connections only both via Helsinggr-Helsingborg and
Copenhagen-Malmg, because only a four-lane motorway connection between
Copenhagen and Malmg would be profitable. But a ferry-free motorway connection
between Copenhagen and Malmg would aggravate the Copenhagen-area’s
congestion problems, because of increased local traffic between southern Sweden
and Greater Copenhagen.®® The Copenhagen-area struggled with increasing
congestion problems in the second half of the 1960s because of the counties’
emphasis on road investments in rural areas rather than in urban areas.

The period from 1963 to 1968-69 was first and foremost used by the
Directorate of Public Roads to prepare construction of the approved motorway H.
The Danish transport and energy infrastructures were namely overloaded in the late
1950s and early 60s, and constrained hence further growth and development.*® Both
the Ministry of Public Works and the Directorate of Public Roads took the political
and economical realities into consideration, because they started construction of the
motorway H’s most crowded sections in all three of Denmark’s regions, such as
driveways to Copenhagen, a new Small Belt Bridge between Jutland and Fyn and
the Limfjord Tunnel in Aalborg on northern Jutland.** The Ministry of Public
Works and the Directorate of Public Road’s adapted also the road policy and road
construction to the political parties and the most crowded constituencies’
strengthened position in Folketinget, because the Social Demaocratic, Radical and
Conservative Parties had their strongholds in the major cities. But realization of the
Traffic Economic Commission’s recommendations gave something to everybody all
across Denmark, which also indicates the Danish executives and legislators

817 Betzenkning nr. 508, Fast forbindelse over Storebzlt. Bind I. Tekst. Copenhagen, November 1968:7-9;
Betaenkning nr. 508, Fast forbindelse over Storebzlt. Bind 1. Bilag og tegninger til kapittel 1.
Copenhagen, November 1968; Betaenkning nr. 508, Fast forbindelse over Storebzlt. Bind I11. Bilag til
kapittel I11. Copenhagen, November 1968. See also Jgrgensen (2001:439-440, 441-442).

%18 Betaenkning nr. 314, @resundsforbindelsen, 1. del, November 23" 1962:21-25, 26-44.

%1% Betaenkning nr. 463, Faste forbindelser over @resund, Copenhagen, October 10" 1967:117-118 Fig.
7.1,125-127,184-187.

320 grstergaard (1998:10).

%21 Jgrgensen (2001:324); Rallis (1992:116).
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considered trunk roads and motorways as national collective goods, and not only
local collective goods for particular constituencies.

From the motorway H to the motorway h

The 1970s started with a significant institutional reshuffling, because the Radical,
Liberal and Conservative Parties’ coalition reshaped literally Denmark’s political
landscape in 1970. The Baunsgaard executive reduced the number of counties from
25 to 14, and similarly the number of municipals from 1.064 to 277. The executive’s
aim was streamlining Denmark’s public sector, to save costs and to improve the
municipals’ abilities as service providers, because the counties and municipals were
responsible for production of most of the Welfare State’s services.*? The non-
socialist executive that came to power in 1968, was largely the counties’ executive,
but faced soon the economic realities. The executive’s response was a
comprehensive reorganizing of Denmark to make the Welfare State more efficient.
Folketinget’s majority approved these structural reforms.®* A side effect of these
structural reforms was increased relative power to the peripheral counties and
constituencies, because they became fewer and with more seats in Folketinget. The
central counties and constituencies remained relatively small and fragmented.

The Baunsgaard executive’s county and municipal reform affected also the
road administration, and finished almost off the Liberal Party’s localist tradition.
Because the Liberal Party’s minister of public works from 1968, Ove Guldberg, a
construction engineer and lawyer from middle Jutland, perceived transport and
communication issues more from a technocratic than a political perspective.
Guldberg concluded soon the 1958 reimbursement system missed the target given
the Traffic Economic Commission’s 1961 recommendations. Significant parts of the
Road Fund’s reimbursements were still allocated to construction of highways and
local roads rather than to trunk roads and motorways. The investments in Greater
Copenhagen’s public transports were also far too small. The Ministry of Public
Works made therefore a 15 years plan for the fiscal years 1970/71-1984/85, about
construction of the motorway H approved by Folketinget in 1957, hereunder the
Great Belt and @resund Connections such as outlined by the Traffic Economic
Commission in 1961 and the engineering and construction companies in 1936-37,
which also included improvements of Greater Copenhagen’s public transports.®**
The 1963 Road Acts had not been able to punctuate completely the 1867 Road Act’s
equilibrium.

Ove Guldberg’s most consequential move, as minister of public works was
clearly the 1971 Road Act that liquidated the Road Fund and the 1958 Road
Reimbursement Act and instituted a new financing and governance system for the
Danish road sector. The motorists’ payments of vehicle and fuel taxes went from
1972 directly into the State’s coffer, which was governed by Folketinget, instead of
to the Road Fund governed by the Ministry of Public Works and the Directorate of

%22 Rasmussen (2002a:380): Jgrgensen (2001:347).

%23 See the Data Appendix’ Table 2.5, 2.7 and 2.8. for an overview of the consequences for Folketinget’s
geographical seat allocation of the 1970 reform. The seat allocation changed particularly within the three
categories of constituencies, and changed thereby also the relative power among the peripheral
constituencies.

%24 Toft et al. (2000:123-124).
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Public Roads. The counties and municipals’ reimbursements from the Road Fund
were replaced by lump sum allocations. The 1971 Road Act reintroduced thereby
Denmark’s 1793-1867 three-tier road administration where each administrative level
managed and financed its own roads. However, Ove Guldberg gave the counties a
small concession. The Directorate of Public Roads would not establish its own
production or maintenance units, such as in the Swedish and Norwegian State road
administrations.*”® The Radical, Liberal and Conservative Parties’ executive gave
thereby Folketinget direct influence on road policy and road construction, which
until then had been the Ministry of Public Works, the Directorate of Public Roads
and the counties and municipals’ turf.

The 1971 Road Act that came into force April 1% 1972 made also the
Directorate of Public Roads an autonomous public administration, almost according
to the Swedish model. The State’s Road Laboratory was integrated in the new
Directorate of Public Roads. Kaj Bang resigned as head of the Directorate of Public
Roads because of health problems. Per Milner, who then was known as “Mr.
Motorway”, became head of the new integrated and autonomous Directorate of
Public Roads. The new Directorate of Public Roads established its own staff for
planning those motorways not yet commenced by the counties.**® The 1971 Road
Act’s intentions, according to Per Milner, was modernizing the entire Danish public
road system, through implementation of a new road policy governed by concerns for
among others road safety, environmental conditions and transport economy. Traffic
engineering was one of the means to achieve these goals. The 1971 Road Act made
in practice the State to the counties and municipals’ “guiding dog”, because the new
Directorate of Public Roads developed norms and standards for all categories of
roads that governed even the counties and municipals’ management of their parts of
the public road system.**’

Denmark’s new governance system for the road sector instituted by Ove
Guldberg was based on Folketinget’s governing of the annual road appropriations
and of investments in motorways. The formerly approved motorway H determined
the entire motorway system’s layout. Folketinget approved therefore usually
construction of 30-40 kilometer long sections. The minister of public works
governed similarly allocation of all other trunk road investments given Folketinget’s
budget constraints, based on the Directorate of Public Roads’ professionals’
recommendations and plans. The counties and municipals governed construction of
highways and local roads, often in dialogue with the Directorate of Public Roads.*?
This new governance system safeguarded hence national interests because
Folketinget engaged only in construction of motorways, which were national
collective goods. All other trunk roads, which also were national collective goods,
were governed directly by the minister of public works. The counties and municipals
governed construction of roads with local collective or even private good
characteristics. The new governance system reduced seemingly the risk for pork
barrel deals in Folketinget.

%25 Jgrgensen (2001:119-120, 347); Rallis (1992:116); Toft et al. (2000:35, 123-124); e-mail from Per
Milner September 14" 2005; Milner (2005 [Interview]).

%26 Jgrgensen (2001:349, 350).

%27 E-mail from Per Milner September 14™ 2005; Milner (2005 [Interview]).

%28 Milner (2005 [Interview]).
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Per Milner emphasized the Directorate of Public Roads’ new role after the
1972 reform, which was to serve as the minister of public works’ adviser. The
Directorate had to remain loyal towards the minister but also to maintain an
independent position, and to furnish the minister with professionally founded
alternatives concerning road policy and road construction.*”® The Danish Ministry of
Public Roads was hence not supposed to work as the minister or the legislators’
microphone stand. This was a fundamental difference, at least compared to Norway
in the second half of the1960s and 70s.

The 1970 county and municipal reform, the 1971 Road Act and the
Directorate of Public Road’s 1972 reform had at least one contra entry, namely
establishment of Folketinget’s standing subject matter committees, hereunder a
Traffic Committee. Folketinget’s only permanent committee prior to 1972 had been
the Finance Committee. All other committees had been ad hoc.** But there is one
distinguishing feature between Folketinget, Riksdagen and Stortinget. Folketinget
reshuffles its committees annually.*** This annual reshuffling reduced all other
things equal the likelihood of development of sector specialists and enthusiasts,
strengthened the political parties and weakened the constituencies’ position.
Folketinget’s Traffic Committee became therefore in practice far weaker than for
instance Stortinget’s Standing Committee on Transport and Communications, which
had a tradition for very or even exceptionally long tenure and development of sector
specialists and enthusiasts.

Ove Guldberg’s 1971 Road Act and new governance system established
thereby a fundamentally new road polity with a Traffic Committee in Folketinget, a
new integrated and autonomous Directorate of Public Roads, and the already
established municipal and county road administrations. This new governance system
abolished also the Road Fund that had dedicated the motorists’ payments of vehicle
and fuel taxes to road purposes since World War One. The Road Fund had been
dedicated to highways since 1927, and safeguarded linking of the vehicle and fuel
tax revenues to road purposes. Denmark maintained thereby the centralized and
minister governed trunk road administration established from the late 1950s until the
early 1960s even after this reform, which safeguarded the national interests.
However, it is somewhat paradoxical that the Liberal Party, which traditionally had
been the counties’ advocate, increased the State’s governing of the road policy,
although indirectly, via the Directorate of Public Roads’ norms, standards and
dialogues, even if each administrative level managed and financed its own roads. It
was thereby the Liberal Party’s minister of public works Ove Guldberg who
punctuated the 1867 Road Act’s equilibrium.

The Social Democratic Party became partly an environmentalist and populist
party during its opposition from February 1968 to October 1971, after having
embraced the leftwing populists 1966-68. Because the Social Democratic Party’s
bosses did obviously their best to minimize the voter leaks to the numerous popular
movements that emerged on their left flank from the late 1960s, and adopted many

%29 Milner (2005 [Interview]).

%0 Damgaard (1990:35).

%81 Folketingets arbejdsform:1-2. [Online 15. april 2003] — URL:
http://www.ft.dk/BAGGRUND/00000033/00232601.htm; e-mail from Hanne Rasmussen in Folketinget’s
administration April 23 2003.
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of the leftwing populist and environmentalist ideas during the late 1960s and early
1970s.%*? Jens Kampmann, the Social Democrats’ combined minister of public
works and environmental protection from October 1971 to December 1973, reduced
the motorway investments, which then already were 5-6 years delayed, compared to
the Social Democratic Party’s former long-term plan. All road investments were
then significantly reduced because the Danish economy was in trouble already prior
to the first oil price shock. The Danish welfare State was heading toward crisis.
Folketinget’s Traffic Committee cancelled or postponed several proposed
motorways in the Greater Copenhagen area, and omitted also alternative investments
in railroads.*® Folketinget’s new Traffic Committee choked hence Greater
Copenhagen’s growth through omission of road and railroad investments
recommended by among others the Traffic Economic Commission in October 1961.

The first oil price shock 1973-74 affected Danish construction of motorways.
The Liberal Party’s combined minister of public works and ecclesiastic matters,
Kresten Damsgaard, cancelled further construction of motorways in 1974. The
Social Democratic Party’s minister of public works from February 1975 to February
1977, Kjell Matthiassen abandoned in 1975 the approved motorway leg north of
Arhus and transformed thereby the approved motorway H to a motorway h, and
sacrificed partly future development of Denmark’s peripheral areas north of Arhus.
Kjell Matthiassen ordered also the Directorate of Public Roads to plan a downsized
motorway system. The official reason for fewer kilometers motorways was the 1974
road plan, based on 1973 forecasts prior to the oil price shock. The Social
Democratic, Radical, Christian People’s, Communist and Socialistic People’s
Parties and the Left Socialists supported all reduced road investments. Only CD, the
Liberal, Conservative and Progress Parties opposed reduced road investments.®* It
was hence a clear division between left and rightwing parties with regard to road
policy and road construction in the 1970s.

The mid 1970s’ struggles concerning the Danish trunk road and motorway
investments’ order of magnitude can also be understood as struggles between
proponents for so-called “New Politics” and “Old Politics”; i.e. environmental
protection against economic growth.*** An alternative interpretation is of course lack
of resources, because of the oil price shock and entailing stagflation, even if Social
Democratic Party’s environmentalism and embracing of the leftwing populists partly
explains why some of the party’s proponents for old politics headed by Erhard
Jakobsen established CD prior to the 1973 election. A third interpretation, in
addition to lack of resources and environmentalism, according to Per Milner, was
revised transport forecasts because of increased oil prices. Both the Ministry of
Finance and the Ministry of Public Works estimated namely the future traffic work

%32 Mjgset (1986:179-184).

%83 Toft et al. (2000:124-125); Mjgset (1986:176-177, 181).

¥4 Jgrgensen (2001:349, 389-390); Toft et al. (2000:125); Milner (2005 [Inerview]).

%% Knutsen’s (1988; 1993) studies about a new socio-cultural cleavage was inspired by Inglehart’s (1977)
theory about changed value preferences along a materialistic/postmaterialistic dimension. Togeby’s
(1989:98, 123 ff.) study about the Nordic grass root movements in 1987, was similarly inspired by
Inglehart’s theory, and found strong indices of development of Danish grass root movements in the late
1960s and 1970s, and that postmaterialistic values were of importance in all the Danish political parties.
Togeby (1989:124) and others found also that the Danish voters’ postmaterialistic attitudes in the 1980s
were highly correlated with the traditional left/right cleavage.
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would be reduced 20-40 percent. The future need for motorways was therefore
reduced accordingly.**

One direct result of the 1970s’ reduced traffic forecasts, were the executive’s
attempts of converting formerly approved motorway sections to expressways. But
Denmark’s leading motorist organization, FDM, mobilized heavily against this
proposal, because expressways would be detrimental for the road capacity as well as
the road safety. FDM’s campaign succeeded. Folketinget decided therefore in 1977
that both the southern Sjalland and Jutland motorways should be built as narrow
four-lane motorways, with 3 instead of 12 meters center strips.**’ These low-budget
motorways, often without a shoulder, were rather similar to the ‘narrow gauge’
motorways introduced in Norway from about 2000. But the Danish Directorate of
Public Roads ceased construction of narrow gauge motorways as soon the State
economy recovered. Another cost saving measure introduced in the late 1970s was
the Social Democratic and Liberal Parties’ executive’s decision in 1978 about
postponing construction of the Great Belt and @resund connections, even if they
were profitable undertakings. These projects were also postponed late in 1973, after
Folketinget had approved these projects in June 1973.3% The 1970s’ State economic
problems became hence very consequential for Danish road policy and road
construction, and the width of the Danish motorways’ center strip indicated clearly
the 1970s’ business cycles and State economic conditions.

Conclusions

Where do these discussions bring us concerning this study’s four working
hypothesis with regard to the Danish case between 1960 and 19807 First, this
study’s main hypothesis or benchmark, roads perceived as national collective goods
with road policy and road construction governed by politicians pursuing the
common good was clearly strengthened between 1960 and 1980, because the Traffic
Economic Commissions’ October 1961 recommendations about high-level transport
and communication infrastructure investments the forthcoming 20 years, and the
1963 Road Acts made construction and financing of trunk roads and motorways a
State responsibility. This shift paved the way for completion of motorway H
approved in 1957, which the executives and most legislators considered a national
collective good. However, State economic problems already prior to the first oil
price shock 1973-74 jeopardized partly the motorway construction. The entailing
stagflation and State economic problems in 1975 triggered the Social Democratic
executive’s transformation of the approved motorway H to a motorway h through
omission of the motorway north of Arhus. The executive settled later for
construction of narrow gauge motorways because of State economic problems.
However, the numerous minority executives 1960-80 did not rule out the executive
or the legislators’ emphasis on national collective goods such as motorways, the
motorway construction was upheld despite State economic problems.

%% Milner (2005 [Interview]). See also Table 1 and Data Appendix Table 2.15 concerning the annual
Danish road investments’ order of magnitude.

%% Jargensen (2001:390).

%% Betaenkning afgived af det danske og det svenske udvalg af 1975 om @resundsforbindelserne,
@resundsforbindelser, Copenhagen, June 1978: 107-222; Jargensen (2001:443-444, 455); Skou
(1999:1973 Landbrugsministeren i klemme — aner ikke hvad han har gjort i EF).
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This study’s second working hypothesis about roads perceived as local
collective or private goods with road policy and road construction governed by the
constituencies’ resource struggles was both weakened and strengthened between
1960 and 1980. Because the 1970 county and municipal reform strengthened some
of the peripheral counties’ position in Folketinget compared to the more centrally
located counties, but the 1971 Road Act that came into force in 1972 reintroduced
partly the 1793 road polity where each administrative level managed and financed
its own roads. Folketinget’s establishment of a standing Traffic Committee in 1972
strengthened similarly the constituencies’ influence on the road policy and road
construction, even if the committee was reshuffled annually. This reshuffling
strengthened the political parties’ position on the constituencies’ expense.

This study’s third working hypothesis about roads perceived as local collective
or private goods with road policy and road construction governed by the political
parties’ rivalry was clearly strengthened between 1960 and 1980 because the
political parties strengthened their control of the road policy and road construction.
The 1971 Road Act liquidated the Road Fund. Folketinget allocated from then the
annual tax financed State trunk road appropriations. Folketinget’s establishment of a
standing Traffic Committee in 1972 strengthened the political parties’ position
because of the annual reshuffling. Road policy and road construction was frequently
used to position the political parties throughout the 1970s, particularly after the
Social Democratic Party abandoned its former high-growth policy and embraced and
adopted many of the leftwing populist and environmentalist ideas about road policy
and road construction. This shift made road policy and road construction a highly
visible distinction between the Danish left and rightwing parties in the second half
of the 1970s.

The final working hypothesis about road policy and road construction
governed by path dependence was clearly strengthened by the Danish case between
1960 and 1980. First, the 1963 Road Acts furthered the pressure on the road political
equilibrium established by the 1867 Road Act, and instituted minister governed
allocation of the trunk road and motorway investments. Minister rule had been a
tradition in Denmark since 1849. The 1963 Road Acts were largely a result of the
new unicameral system instituted by the 1953 Constitution and the new election
system based on one person — one vote. However, the 1867 equilibrium punctuated
first when the 1971 Road Act championed the Liberal Party’s minister of public
works Ove Guldberg came into power in 1972. The 1867 Road Act’s equilibrium
gave the counties and municipals increasing returns. But Ove Guldberg, who
reasoned more as a technocrat than a politician, recognized that local governance of
national collective goods gave dysfunctional transport and communication
infrastructures, particularly in the crowded Copenhagen area, because the counties
and municipals prioritized roads with local collective or private goods characteristics
rather than roads with national collective goods characteristics. This practice was
largely a result of path dependence established through the former bicameral system.
Second, the Danish Ministry of Finance struggled even during the 1960s and 70s
compared to the Swedish and Norwegian Ministries of Finance that had far more
dominant positions. One result was an economic stop-go policy even during the
1970s. Third, the 1971 Road Act abolished the Road Fund, made construction of
motorways subject to Folketinget’s approval and budget constraints. Folketinget
established a Traffic Committee that was reshuffled annually to prevent
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development of specialists and sector enthusiasts. The Traffic Committee governed
usually allocation of the motorway investments. Allocation of all other trunk road
investments were governed by the minister of public works based on the Directorate
of Public Roads’ professional advises given Folketinget’s budget constraints. This
organizing safeguarded usually the national interests. The counties and municipals
governed similarly construction of highways and local roads with local collective
good characteristics given their own budget constraints. The result was development
of both a new road polity and new road policy equilibrium from April 1972, when
the 1971 Road Act came into power.

1981 — From Social Democracy to neo-liberalism — accomplishing
the motorway H

Denmark underwent an economic turnaround during the late 1980s and early 1990s
that came close to the austerity in Thatcher’s Great Britain, due to introduction of
relatively tough neo-liberal policies. However, the Danish executives and
Folketinget emphasized completion of national collective goods such as the
motorway H, hereunder ferry-free connections across Great Belt and @resund to
safeguard Denmark’s attractiveness as future location for trade and industry and to
improve the trade and industry’s competitiveness.

Reestablishing Danish trade and industry’s growth and competitiveness and
preparing for the Single European Market

Denmark’s neo-liberal shift can be dated rather exactly. The Social Democratic and
Liberal Parties’ executive reduced the counter cyclic policy from 1978, almost
similarly as in Norway, but Denmark was indebted and in serious State economic
problems when the Conservative Party’s Poul Schliiter came to power in September
1982. The first Schluter executive that consisted of the Conservative, Liberal and
Christian People’s Parties and CD carried out an economic turnaround compared to
the former Social Democratic executives’ counter cyclic policy. Even the Radical
and Progress Parties supported the Schliiter executive’s policy. Poul Schliter
governed until January 1993, when the Social Democratic Party’s Paul Nyrup
Rasmussen came to power and governed until November 2001. Nyrup Rasmussen’s
executives furthered largely the Schliiter executives’ policy. The same did largely
Anders Fogh Rasmussen’s current Liberal and Conservative coalition.**® Anders
Fogh Rasmussen’s success was partly a result of Uffe Ellemann-Jensen and Anders
Fogh Rasmussen’s transformation of the Liberal Party from an almost dedicated
rural and agricultural party to a modern liberalistic and urban party throughout the
1980s.** Anders Fogh Rasmussen carried out an inverse Blair prior to the 2001
election, and reoriented the Liberal Party towards the political center. Denmark’s

%% Rasmussen (2002b:408, 410); Busck and Poulsen (2002:445); Skou (1999:1982 Socialdemokratiet:
Danmark er pa den gkonomiske afgrunds rand, Anker Jgrgensen giver op — Poul Schliter bliver ny
statsminister, 1998 Efterlgnsgarantien, der forsvandt)

%0 Skou (1999:1985 Rod i regnskabet: Folketinget ma tzelle stemmesedler i dagevis); Kragh (2004:113
ff.).
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only majority executive 1980-2005 was Poul Nyrup Rasmussen’s first executive
from January 1993 until September 1994,%*

Poul Schliter’s executives instituted a “paradigmatic shift” in the finance
policy compared to the former Social Democratic executives, among others through
imposition of significant elements of NPM ideas through decentralization,
introduction of more market and less State, net State budgets and strengthened
thereby the Ministry of Finance’ position.**? The Schliiter executive pegged also the
DKK to the German Mark in 1982, and punctuated thereby Denmark’s traditional
devaluation policy. The exchange rate between the German Mark and the Euro
remained unchanged from January 1987.3** The four Schliiter executives scrutinized
the welfare state, but the single most important measure was the so-called “Potato
Cure” (Kartoffelkuren). The balance of payments deficits from 1985 forced the
executive to rather draconian actions. Consumption-reducing measures were
introduced during the Christmas 1985 and Easter 1986, and the tax system was
revised in 1987. The Potato Cure began in late 1986, and was an attempt of reducing
the loan-financed consumption. Some kinds of loans were taxed by a 20 percent
interest charge. The Potato Cure reduced the consumption, but also other economic
activities. Indebted persons came in troubles, and the real estate prices dived, but
gave also the industry a strong impetus for increased exports and improved
productivity. The price was increased unemployment. About 350.000 persons were
unemployed during the peak in 1993, but the high unemployment reduced the wage
level and wrought thereby the inflation out of the Danish economy.*** The Potato
Cure was bitter medicine but restored the Danish trade and industry’s
competitiveness. The Danish State had surplus on the balance of payments for the
first time in 27 years in 1990, and began thereafter amortization of the State’s
foreign debt.*** Many in the 1980s and early 90s had to reconsider their opinions
about Poul Schliiter, because Schliiter managed to keep the Conservative Party’s
group in Folketinget together, and carry out substantial policy shifts, because the
Danish Conservative Party’s members of Folketinget had until then, according to the
historian Sgren Mgarch, spent most of their time since 1915 “embarrassing each
other”.**® Poul Schliiter was clearly more than a perfume salesman, one of the labels
attached to him by his political opponents.

The German unification in 1990 led to increased German domestic spending
because of the reconstruction of former East Germany that in turn led to increased
inflation. Germany’s Bundesbank responded with increased interest rates, which in
turn created problems for the other EMS member countries. The high German
interest rates combined with a recession because of the Gulf War 1990-91 caused in
practice the EMS’ collapse August 2" 1993, when Italy and Great Britain withdrew

%1 Oversigt over regeringer der har fungeret under Grundloven af 5. juni 1953 [Online August 26" 2005]
— URL: http://www.statsministeriet.dk; Folketingsvalg 1953-2005 [Online August 26™ 2005] — URL:
http://www.folketinget.dk.

2 @stergaard (1998:15).

*%3 1982 Fixed krone exchange rate [Online May 25" 2005] — URL:
http://www.nationalbanken.dk/knuk/hist.nsf; Lars Ole Lacke, “Bodil Nyboe Andersen: Politikerne har
gjort mit job lettere”, Politiken (@konomi), October 9" 2005; Ole Mikkelsen, “Danskernes nej til euroen
var en personlig skuffelse”, Berligske Tidende (Business), October 9™ 2005.
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after speculations against the GBP.**’ However, the EMS’ collapse gave reduced
interest rates and new optimism, and became thus an economic turning point.

Poul Nyrup Rasmussen’s Social Demaocratic coalitions furthered the Schliter
executives’ neo-liberal policies. The Social Democratic minister of finance Mogens
Lykketoft was determined to carry out a responsible economic policy, similarly as
C.V. Bramsnas did in the 1920s and 30s. Nyrup Rasmussen’s executive introduced
in 1996 similar accounting principles for the public administrations as in private
enterprises, and introduced also long-term contracts between the sector ministers
and the heads of the subordinated public administrations, and reorganized many
public administrations to State owned joint stock companies, to bypass Folketinget’s
annual budget constraints.**® Many of the Schliiter executives’ finance policy shifts
persisted and were furthered by Poul Nyrup Rasmussen’s Social Democratic
executives, and indicated clearly the neo-liberal ideas’ impact in Denmark, even
within the Social Democratic Party.

How was Denmark’s economic ability during the 1980s and the 1990s? Angus
Maddison’s calculations shows that Denmark’s GDP per capita measured in 1990
international Geary-Khamis dollars, was 15.096 dollars in 1981, 18.452 in 1990 and
23.010 in 2000. The average for the 12 West European countries was 14.045 dollars
in 1981, 16.872 in 1990 and 19.806 in 2000.**® Maddison’s calculations indicate
clearly the Danish economy struggled somewhat during the early 1980s, as
mentioned above, but Denmark recovered, among others because of the Potato Cure.
Denmark was number four in 1981, number three in 1990 and number two in 2000,
measured as GDP per capita. Only Norway had higher GDP per capita in 2000. But
the Danish economy’s performance was remarkable, because the Danes earned their
high GDP per capita selling pork, beer cans, consumer goods and services, not by
harvesting raw materials or natural resources such as Norway but that benefited
from significant oil and gas revenues.

Completing the motorway H

The joint Danish-Swedish 1975 @resund Commission concluded in June 1978 that
ferry-free connections across @resund at Helsingborg-Helsinger or Copenhagen-
Malmg would be profitable, given 8 percent discount rate, 3,5 percent annual GDP
growth and turnpike costs half the ferry tickets or 2 percent annual GDP growth and
turnpike fees equal to the ferry tickets with 20, 30 or 40 years time horizon.*®
However, the deal between the Social Democratic and Liberal Parties prior to
establishment of the August 1978 coalition executive postponed construction of the
Great Belt and @resund Connections. The same deal prioritized also Great Belt to
@resund, because Great Belt connected Denmark, while @resund first and foremost
benefited the other Scandinavian countries.®*

%7 1993 Collapse of the EMS [Online May 25" 2005] — URL:
http://www.nationalbanken.dk/knuk/hist.nsf. See also Eichengreen (1998:170-181).

%8 @stergaard (1998:16-17).

9 Angus Maddison, The World Economy: Historical Statistics, OECD, Paris, 2003: 65 Table 1c.
%0 Betaenkning afgivet af det danske og det svenske udvalg af 1975 om @resundsforbindelserne,
@resundsforbindelser:194-210, Table 7.3, Table 7.5, Table 7.9, Table 7.10.

%1 Jargensen (2001:456).
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The executive’s postponement of Great Belt and @resund in August 1978
finished almost off the Great Belt project, because the Ministry of Public Works’
Bridge Office established in 1973 was closed down. The engineers that had planned
the Great Belt Connection went instead to the Danish State’s oil and natural gas
company DONG. However, a new report in 1982 and two further new reports in
1985 revived the project. The 1985 conclusion was that a railroad tunnel, with rail
ferries for cars, similarly as under the English Channel, would be sufficient in the
short run. But the only viable long-term solution was a combined motorway and
railroad connection. The Ministry of Public Works, which became the Ministry of
Traffic after the Schlliter executive came to power, was not willing to settle for a
short-term solution in a project of the Great Belt Connection’s order of magnitude.
Arne Melchior, minister of traffic and one of CD’s founders, championed the Great
Belt connection, and managed to establish a political compromise in June 1986
between Schluter’s four party coalition and the Social Democratic Party’s group in
Folketinget. The Great Belt connection would be realized as a combined motorway
and railroad bridge across Vestrenden, and a motorway bridge and railroad tunnel
across @streenden. The project was supposed organized so the railroad connection
would be completed with a three years advance.®” The deliberately delayed
completion of the motorway made the project edible for the Social Democratic
Party’s hinterland in the Danish State Railroads, and for the party’s leftwing
populists and environmentalists. This political compromise safeguarded realization
of a project that would be a national collective good and of utmost importance for
Denmark’s future development.

However, the Great Belt project demonstrated not only how the political
parties orchestrated a great deal across the party lines, but also how legislators
representing Denmark’s peripheral constituencies accomplished their political horse
trade or pork barrel deal of the century. Because the major parties’ members of
Folketinget representing northern Jutland’s constituencies’ support of the Great Belt
Connection was highly conditioned, even if Jutland would benefit substantially from
closer economic integration with eastern Denmark. Some legislators representing
northern Jutland’s constituencies demanded first transformation of the 1975
motorway h to the initially approved motorway H, and construction of two new
motorways, one from Aalborg to the ferry harbor Frederikshavn and one from
Aalborg to the ferry harbor Hirtshals.®*® The Jutland legislators’ political price for
approving the Great Belt Connection was hence completing the engineering and
construction companies’ 1936-37 motorway plans between Arhus and Aalborg
combined with professor Humlum’s proposed motorway north of Aalborg from the
early 1960s.

The political orchestrators of the Great Belt Connection’s horse trade was first
and foremost the so-called “Jutland Mafia” consisting of the Social Democratic
Party’s Jens Risgaard Knudsen, who served as minister of public works 1979-81, the
Conservative Party’s Kaj Ikast, who served as minister of traffic 1989-93, and the
Liberal Party’s Svend Heiselberg. The Social Democratic Party’s Helge Mortensen

%2 Jgrgensen (2001:444-445); Toft et al. (2000:126-127).
%3 Toft et al. (2000:127); Kun dronningen kaldte ham minister, March 19" 2004 [Online September 9™
2004] — URL: http://www.politik.tv2.dk
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replaced later Jens Risgaard Knudsen in the Mafia.®* Jens Risgaard Knudsen
masterminded the Great Belt deal.®®® The Jutland Mafia was, according to
Slangerup’s Liberal Party mayor Bent Lund, a consequence of the Radical, Liberal
and Conservative executive’s 1970 county and municipal reform. Slangerup is a
municipal located in the crossing between the road from Helsinger and Roskilde,
and the road between Copenhagen and northern Sjalland. The 1970 county and
municipal reform created some very powerful constituencies on Jutland, with
sufficient political muscles to divert resources from the Greater Copenhagen area,
because the wealthy constituencies on northern Sjeelland were not always able or
willing to agree and cooperate in Folketinget such the constituencies on Jutland
often did.*® The Liberal Party did not abandon its position as the counties’ advocate
in 1970, even if they changed the rules of the game, but advocated instead the
peripheral counties’ cause with other means. The 1970 county and municipal reform
changed namely Folketinget’s seat allocation, and made it possible for legislators
who considered roads as local collective or private goods, and who worked
geographically across the party lines, similarly as under the bicameral system, to
establish distributional coalitions and carry out political horse trades or pork barrel
deals. However, the Great Belt deal has few parallels in Scandinavia, because of its
order of magnitude. The Great Belt deal is also an interesting case because the
legislators representing Denmark’s peripheral constituencies struggled for safe and
efficient connections with Denmark’s major cities, crowded areas and mainland
Europe, and reasoned thus fundamentally opposite from many of their Norwegian
opposite numbers, at least prior to the middle of the 1990s.

Folketinget approved the Great Belt Connection formally June 10" 1987. The
Great Belt Connection’s approval coincided with the Potato Cure. The Schliiter
executive was clearly inspired by Margaret Thatcher’s privatization efforts, and
decided therefore in January 1987 to organize the Great Belt Connection as a State
owned joint stock company, fully loan financed via the international capital market
with State loan guarantees, accounted separately from the State’s ledger and fully
user financed through turnpikes.®” The Schliiter executive looked to Britain, but
looked also back in time because some of the Great Belt Commission’s former
reports and the engineering and the engineering and construction companies’ revised
1937 plan proposed user financing with State loan guarantees as one of the options.
Loan financing of the Great Belt Connection and accounting for the projects outside
the State’s ledger made clearly political sense, because the Great Belt Connection’s
construction costs were more than ten times the total ordinary annual tax financed
State, county and municipal road investments in 1987.%% All other Danish road

%4 Kun dronningen kaldte ham minister, March 19" 2004 [Online September 9" 2004] — URL:
http://www.politik.tv2.dk; Jargensen (2001:407); Toft et al. (2000:126, 128); Helge Mortensen,
Finansloven er en mosaik, December 1999:10-12. [Online September 9™ 2004] — URL: http://www.soc-
eb.dk/arkiv/1999/indlaeg14.html.

%5 Jgrgensen (2001:407).

%6 “Modpol til den jyske mafia”, LokalAvisen, August 27" 2004 [Online September 9" 2004] — URL:
http://www.ugenyt.dk; “Overlad ikke initiativet til den jyske mafia”, [Online September 9" 2004] — URL:
http://www.dagbladetonline.dk.

%7 Jargensen (2001:445-446).

%8 Cf the Danish Directorate of Public Road’s overview of the State, counties and municipals’ annual tax
financed road investments measured in current DKKs (Udgifter til offentlige veje. Anlaegsudgifter.
Labende priser [Online August 25" 2005] — URL:
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investments remained tax financed, but the Great Belt Connection was a mega
project, and was organized different from the other Danish trunk road and motorway
projects, to avoid politically costly reallocations and/or imposition of new taxes.

The Danish Directorate of Public Roads introduced a new model for allocation
of the trunk road appropriations in 1981 based on rational criteria that received
international attention. The model’s parameters were among others transport time,
transport costs, accident costs, maintenance costs, consequences for the agriculture,
noise, air pollution, barrier effects, construction costs and road paving. The total
costs were divided 50/50 between quantifiable and difficult quantifiable costs, and
each of the elements in the models was weighted.*® The Directorate of Public
Roads used this model to prioritize between non-motorway trunk road investments
governed by the minister of public works. Per Milner presented in June 1981 a list of
27 rank ordered non-motorway trunk road projects all across Denmark for the Social
Democratic Party’s minister of public works Jens Risgaard Knudsen. Risgaard
Knudsen accepted the list without discussions. CD’s minister of traffic Arne
Melchior was presented for a similar list with 25 rank ordered non-motorway trunk
road projects in July 1984, and even Melchior accepted the Directorate of Public
Roads’ list without amendments.**® Allocation of the non-motorway investments
according to a formalized rational model safeguarded the annual road appropriations
efficient utilization, and the minister of public roads/minister of traffic’s governing
of these investments according to the Directorate of Public Roads’ professional
advises prevented similarly road policy pork barrel deals in Folketinget. Because the
executive’s task was to safeguard the national concerns, the legislators were usually
more concerned with their own constituencies.

Even the @resund Connection proposed by the engineering and construction
companies 1936-37 was finally accomplished. The Danish executive’s tight
financial policy from 1978 similarly as in Norway was eased somewhat in 1984.
Even here was CD’s minister of traffic Arne Melchior one of the champions. The
Schliiter executive’s somewhat eased financial policy created a window of
opportunity even for new negotiations between the Danish and Swedish executives
that established the so-called @resund Commission, which in 1985 recommended
construction of a ferry-free four-lane road connection between Copenhagen and
Malmg, and a ferry-free dual track railroad connection between Helsingborg and
Helsingar. This recommendation triggered a report from the European Roundtable
of Industrialists (ERT), a lobby organization consisting of Europe’s leading
industrialists, established by Volvo’s CEO Pehr G. Gyllenhammar in 1983. ERT
issued in 1985 the report Missing Links, about the gaps in Europe’s transport and
communication infrastructures, and demanded construction of a combined
motorway and railroad connection across @resund as part of the so-called ScanLink

http://webapp.vd.dk/interstat/downloadExcel.asp? TABLE_1D=2913&subjectFilter=|38156|38158|&viewl
D=1.

%9 Rarbech (Forthcoming:22-24).

%0 Milner (2005 [Interview]); Rarbech (Forthcoming:24).
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project. ERT published further reports about Europe’s transport infrastructures in
1987 and 1989.%*

The Danish Social Democratic Party preferred in 1989 a railroad tunnel
between Copenhagen and Malmg. The @resund Commission issued a new report in
1991 about the @resund area’s environment and outlined what later became the
finally approved solution: A tunnel from Kastrup airport to an artificial island near
Saltholm, thereafter a low and then a tall bridge across Flintreenden to Limhamn
south of Malmg. The Swedish and Danish executives agreed finally March 23" 1991
about the connection between Copenhagen and Malmg, instead of Helsingborg-
Helsinggr. The Copenhagen-Malmg connection could create a very strong @resund
region, and would also improve the utilization of Kastrup airport. The political
orchestrator of the final agreement between the Danish and Swedish executive in
March 1991 about the @resund connection was the Conservative Party’s minister of
traffic Kaj Ikast from northern Jutland.*? Kaj Ikast was then a well-known member
of the Jutland Mafia because of his involvement in the Great Belt deal. The
agreement with the Swedish executive was based on an agreement in Folketinget
between CD, the Conservative, Liberal and Social Democratic Parties that usually
considered modern trunk roads and motorways as national collective goods.
Sweden’s legislature Riksdagen approved the @resund connection in June 1991.
Folketinget approved it in an extraordinary session August 14" 1991. Even
construction of the @resund Connection was organized and financed similarly as the
Great Belt Connection, through a state owned joint stock company, fully loan
financed via the international capital market with State loan guarantees, and
amortized by the users through turnpikes. The only difference was that @resund was
a joint venture between the Danish and Swedish States.**® Even the @resund
Connection was a mega project compared to the Danish ordinary tax financed road
investments, almost 15 times the Danish State, counties and municipals’ ordinary
total tax financed road investments in 1991.%* It made definitely sense for the
executive and legislators to keep even the @resund project separate from the State’s
ledger, unless they were willing to substantial reallocations and/or imposing new
taxes. The @resund Connection was not result of a pork barrel deal similarly as the
Great Belt Connection, according to Per Milner, because most legislators considered
@resund a logical extension of the Great Belt Connection.*®®

Per Milner was summoned to the Social Democratic Party’s minister of traffic
Jan Trgjborg June 11" 1996, and informed that minister of finance Mogens
Lykketoft had agreed with the County Association’s (Amtsradforeningen) leader,
Kresten Philipsen, that 2/3 of the trunk roads, which then were the Directorate of

%1 Highlights of ERT activities [Online September 10" 2004] — URL: http://www.ert.be/pg/eng00.htm.
%2 The Ministry of Public Works became the Ministry of Traffic in 1986, when the responsibility for the
postal services went to the new Ministry of Communications (Tidligere ministre [Online September 9"
2004] — URL: http://www.trm.dk; Toft et al. (2000:127)).

%3 Jgrgensen (2001:456-458); Toft et al. (2000:126-127, 218); Historik [Online September 10" 2004] —
URL: http://osh.oeresundsbron.dk/library/index.php?obj=1274&menu=474

%4 Cf the Danish Directorate of Public Road’s overview of the State, counties and municipals’ annual tax
financed road investments measured in current DKKs (Udgifter til offentlige veje. Anlaegsudgifter.
Labende priser [Online August 25" 2005] — URL:
http://webapp.vd.dk/interstat/downloadExcel.asp? TABLE_1D=2913&subjectFilter=|38156|38158|&viewl
D=1.

%5 Milner (2005 [Interview]).
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Public Road’s responsibility, would be downgraded to highways and transferred to
the counties. The Directorate of Public Roads would only maintain the motorways
and the most crowded other trunk roads, and was ordered to develop its own
organization for planning, management and maintenance. The Directorate of Public
Roads was not permitted to further the established cooperation with the counties and
municipals’ road administrations. This agreement between the Nyrup Rasmussen
executive and the County Association was a result of the municipals’ dissatisfaction
with the 1971 Road Act. The counties that mainly were responsible for schools and
hospitals had since 1972 downgraded most highways to local roads, and thereby
shifted the costs to the municipals.®® The counties had transformed many roads that
largely were national collective goods to local collective or private goods through
reclassification and thereafter shifted the responsibility to the municipals. However,
the executive that first and foremost was concerned about the national interests made
sure that motorways and trunk roads, which were national collective goods,
remained so, because they were still supposed managed by the Directorate of Public
Roads. Per Milner claimed the forthcoming reform was an attempt from the County
Association to maintain its power and to prevent a municipal reform, and regret that
minister of finance Mogens Lykketoft was fooled by Kresten Philipsen.®®” The
forthcoming road policy reform was hence about division of the tasks between the
State, counties and municipals, not about road policy as such.

Per Milner retired, and was succeeded by Henning Christiansen January 1
1997. Henning Christiansen graduated from the University of Roskilde as
Cand.tech.soc., a cross disciplinary study in science and social planning.
Christiansen was Roskilde municipal’s technical director before he became head of
the Directorate of Public Roads.**® The Directorate of Public Road’s first head had
been a lawyer, the second a chartered engineer and the third was a public planner
and management expert. It seems the Danish executives’ choice of heads of the
Directorate of Public Roads were contingent the directorate’s tasks and institutional
environment.

The 1996 compromise between the Nyrup Rasmussen executive and the
County Association was reflected in the 1997 Road Act that came into force January
1% 1998. The State’ road system, the trunk roads and motorways, shrank to 1.650
kilometers, included the Great Belt Connection and the @resund motorway on
Amager east of Copenhagen, which was a part of the not yet completed @resund
Connection. The other trunk roads were, as agreed in 1996, reclassified to highways
and transferred to the counties.*® The Danish State withdrew hence partly from road
construction when the motorway H was almost completed, similarly as in 1867, and
shifted the maintenance tasks to the counties. The 1971 Road Act had served its
purpose, because it facilitated and safeguarded construction of the motorway H,
hereunder the desired Great Belt and @resund Connections, in addition to
modernizing of the entire public road system. The 1997 Road Act had many
similarities with Estrup’s 1867 Road Act, and was clearly an example of path

%6 Jgrgensen (2001:357, 363).

%7 Milner (2005 [Interview]).

%8 Jgrgensen (2001:355); Cand.tech.soc. [Online September 10" 2004] — URL: http://www.dhs.dk/cgi-
bin/dhs/frontend/browse.do?contentO1D=12463.

%9 vejdirektoratet 50 ar, Vejdirektoratet April 1 1999 [Online September 10" 2004] - URL:
http://www.vejdirektoratet.dk
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dependence, because the Danish State involved itself in major infrastructure tasks,
but withdrew as soon the projects were completed and handed over most of the
responsibility for maintenance and operations of the public roads to the counties and
municipals, particularly those roads with local collective or private good
characteristics.

The Great Belt connection was completed June 14™ 1998. However, the
agreed three years advance for the railroads was not possible, because construction
of the railroad tunnel had been significantly delayed. The railroad tunnel was first
completed June 1% 1997, but the Danish State Railroads were compensated
economically.®™ The motorway H was almost accomplished in 1998, when the
motorway from Arhus to Aalborg was completed. The construction of the @resund
Connection’s Danish on shore installations, 9 kilometers of motorway and 18
kilometers railroad, began in September 1993, and was completed in September
1998, and the entire @resund Connection was completed July 1% 2000.3"* Jutland’s
two northernmost motorways, from Aalborg to Frederikshavn and from Aalborg to
Hirtshals, which were used as bargaining chips in the Great Belt deal together with
the motorway from Arhus to Aalborg, were similarly also more or less completed in
2000.

The so-called motorway H, first outlined in the three Danish and the three
Swedish engineering and construction companies’ national motorway and bridge
plan of March 1936, came hence through, even if the proponents of status quo prior
to World War Two did their best to torpedo their plans. But the responsible Danish
political parties considered obviously the motorway H as a national collective good.
The completed motorway H made Denmark the hub in the Scandinavian road
system exactly as promised by the engineering and construction companies in their
revised 1937 proposal. The motorway H has obviously been consequential for
Denmark’s settlement, because the relative distribution of settlement between
central, middle and peripheral constituencies was almost unchanged from 1950 to
2000.%? The peripheral constituencies increased actually their relative share of the
settlement, a fundamental difference compared to Sweden and Norway. Functional
transport and communication infrastructures, such as the motorway H, is most likely
one of the explanations of why the Danes have been able to maintain and even
increase peripheral constituencies’ relative settlement.

Danish road policy post 2000 — how to prepare for global competition?

What about Danish road policy and road construction post 2000, after completing
the motorway H? One of the most prominent road political debates has been
Sjelland and Greater Copenhagen’s congested roads and railroads, and how to
maintain Greater Copenhagen’s future attractiveness as location for trade and
industry.*”® A ferry-free connection across Fehmarn Belt, the Beeline’s 19
kilometers missing link between Rgdbyhavn and Puttgarden in northern Germany,

%70 Jgrgensen (2001:446-449).

%71 Historik [Online September 10" 2004] — URL:
http://osb.oeresundsbron.dk/library/index.php?0bj=1274&menu=474

%72 See the Data Appendix”’ Table 2.1-2.4.

%73 Karsten Madsen, “Behov for langsigtet debat om Hovedstaden”, sendagskommentar, Berlingske
Tidende, January 27" 2002.
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will connect eastern Denmark and the motorway H’s most crowded southeastern leg
directly with the German motorway system and the Hamburg area. Such a project
will similarly connect southern and western Sweden and southeastern Norway
directly with mainland Europe via ScanLink and the @resund Connection.

Figure 9: The Danish national motorway and trunk road system in 2005.
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The three Danish engineering and construction companies that in 1936-37
launched the idea about the motorway H were some of the first to outline a ferry-
free connection across Fehmarn Belt. But the German Nazi executive considered

109



Chapter 2- Denmark — the textbook case

this project less cost efficient then the established ferry lines.®™ The federal German
executive spent most of the 1990s rebuilding former East Germany’s worn down
infrastructures, but the dream about a ferry-free connection across Fehmarn Belt was
still there. The Danish and German ministers of traffic signed December 6™ 2000 an
agreement about further studies of a ferry-free connection. The Fehmarn Belt
connection was in 2001 included on EU’s list of 17 so-called Trans-European
Network (TEN) projects.*”® The TEN-projects are one of the EU Commission’s
attempts of improving Europe’s competitiveness through removal of bottlenecks
from the road and railroad infrastructures, and is one result of among others ERT’s
persistent lobbying since the 1980s.

Anders Fogh Rasmussen’s Liberal-Conservative executive and Schleswig-
Holstein’s union state executive agreed in June 2002, but Gerhard Schrdder’s federal
executive hesitated because of Germany’s ailing State economy and the European
Central Bank’s requirements for budget balance.*® Schroder’s executive refused to
commit itself further until after the 2002 election.®”” Anders Fogh Rasmussen’s
executive argued in November 2002 for organizing and financing the Fehmarn Belt
Connection similarly as the Great Belt and @resund Connections, because State loan
guarantees would reduce the transport users’ costs and a joint stock company and
user financing through turnpikes would keep the project away from the State’s
ledger.®” The idea about the ferry-free Fehmarn Belt Connection came close to
death during the first half of 2003, because Gerhard Schrdder’s executive allocated
nil Euros to it in its long-term traffic plan to 2015, even if Anders Fogh Rasmussen’s
executive had proposed 100 percent user financing. The German’s were also
skeptical to State loan guarantees.’”® This skepticism pleased among others the
Danish Socialistic People’s Party.**® The Socialistic People’s Party opposed often
mobility as such, and particularly development of modern transport and
communication infrastructures.

EU’s transport commissioner Loyola de Palacio revived the dream about the
ferry-free Fehmarn Belt Connection ultimo June 2003, when EU’s workgroup for
TEN-projects headed by former transport commissioner Karel van Miert
recommended completion of 18 projects within 2010, hereunder Fehmarn Belt.
@resund was that far one of the few completed TEN-projects.®® EU’s premiers
decided similarly in December 2003 to invest about 1.600 billions DKK or
approximately 138,85 billions 1990 PPP USD within 2010 to improve Europe’s
economic growth. The Fehmarn Belt Connection was considered eligible for up to
20 percent EU financing, and that increased its chances of completion, according to

874 Motorveje med broer over Storebzlt og @resund supplerende bemzrkninger til forslag af 9. Marts
1936:8-9.
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Prime Minister Anders Fogh Rasmussen.*®? The Danish executive worked thereby
the EU system, despite the leftwing populists and environmentalists’ resistance
against modern transport and communication infrastructures and the Danes’
skepticism to EU in many other policy areas.

The Danish Ministry of Traffic concluded in March 2004 that a cable stayed
bridge across Fehmarn Belt with a four-lane motorway and a dual track railroad
completed in 2015 would provide 7 percent internal rate of return and a net present
value of 14,4 billions DKK or 1,23 billion 1990 PPP USD 50 years after 2015, given
66 billions DKK or 5,66 billions 1990 PPP USD in construction, financing and
operating costs, 81 billions DKK or 6,95 billions 1990 PPP USD in gains, zero EU
contributions, 6 percent discount rate and user costs equal to the ferry tickets.*** The
Danish executive planned the Fehmarn Belt Connection with a 50 years time
horizon, similarly as the Great Belt and @resund Connections, and seemed thereby
to be looking farther ahead than for instance the Norwegian executive and Ministry
of Finance. The Norwegian Ministry of Finance looked usually only 10-15 years
ahead when planning road infrastructures, and reduced the time horizon further in
2003 through imposition of 8 percent discount rate for road investments.

Both the EU Council and the European Parliament approved the proposed
TEN-project list in April 2004, which included the Fehmarn Belt Connection. EU’s
approval paved the way for an agreement between the Danish executive and the
federal German executive June 23 2004 about construction of a four-lane
motorway and dual track railroad, either as a cable-stayed bridge or tunnel, similarly
as the 1958 agreement about the Beeline, but financed similarly as the Great Belt
and @resund Connections. The Danish and German ministers of traffic ruled also
out possible use of private investors and so-called PPP or Public Private
Partnership contracts, because the private investor’s demand for a risk premium and
profits would increase the road users’ costs significantly.®** Both the Danish and
German executives desired hence construction of a cost effective ferry-free
connection across the Fehmarn Belt, and ruled out PPP contracts such as introduced
for outsourcing of planning, financing, construction, operation and maintenance of
Norwegian trunk roads from 2003.%%

Both the Danish and German executives understood that buying roads through
installment plans was very costly. The Schlter executive’s model for financing the
Great Belt Connection established a pattern for future projects, first across @resund
and soon also most likely also across Fehmarn Belt, and was clearly an example of
path dependence. Because the Schliter executive’s financing model provided
increasing returns to the executive and legislators because it kept these fully user
financed mega projects away from the State’s ledger and prevented major budget

%2 «EY vedtager vaekstplan”, Morgenavisen Jyllands-Posten, December 12" 2003.

%83 COWI and Danmarks Transportforskning, Samfundsgkonomisk vurdering af en fast forbindelse over
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Forbundsrepublikken Tyskland, Berlin, June 23 2004 [Online September 13" 2004] — URL:
http://www.trm.dk.
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reallocations and/or tax increases. The Schliiter executive’s financing model gave
also the road users increasing returns, because State loan guarantees and financing
via the international capital markets saved costs compared to financing through
domestic finance institutions. Organizing through a non-profit State owned joint
stock company saved similarly costs compared to PPP contracts. The Schliter
executive’s financing model protected also the ordinary tax financed road
investments against imposition of common turnpike financing in addition to the
established vehicle and fuel taxes, such as in Norway, and was thereby an example
of institutional layering. The Schliiter executive’s financing model gave finally the
taxpayers increasing returns because it prevented tax increases. The Schliter
executive’s financing model gave thereby the executive, legislators, road users and
taxpayers, but not the domestic finance institutions or road investors, increasing
returns.

The Fehmarn Belt connection is so far not finally approved, but Folketinget’s
Jutland’s Mafia was ready for new pork barrel deals, among others through attempts
of linking Fehmarn Belt to new motorways on Jutland.®®* The Danish daily
Politiken*s editorial writer accused the Jutland’s Mafia in September 2004 for being
myopic and pursuing “pork barrel” politics, because the @resund, Great Belt and
Fehmarn Belt connections were important for safeguarding Denmark’s future as
interesting location for trade and industry. These ferry-free connections were also
important for transforming Denmark from the agricultural age, where progress was
measured according the harvesters’ speed, to an open, international economy, where
progress was measured according to the inhabitants’ cleverness.*®’

Had the 1971 Road Act and the 1972 reforms of the Directorate of Public
Roads and the road sector’s governance system any effects? The road safety on
Danish roads was significantly improved between 1972 and 2005. This was largely a
result of systematic removal of so-called “black spots” from the public roads, areas
with an unexpected high number of accidents. The road investments to remedy
problem areas were rank ordered according to the costs. Those projects that were
most cost efficient; i.e. prevented most accidents given the costs accomplished first.
The Directorate initiated this work more than 30 years ago. More than 1.100 persons
were Killed on Danish roads in 1972 when the road traffic was only about 1/3 of that
in 2005. 369 persons were killed on Danish roads in 2004. The risk was hence
reduced to almost 1/12 compared to 1972.%% Systematic removal of black spots,
construction of safe roads and completing the motorway H gave significant
improvements of the Danish road safety, exactly as promised by the three
engineering and construction companies in their 1936-37 national motorway and
bridge plans.

Anders Fogh Rasmussen’s first Liberal and Conservative Parties executive
proposed in April 2004 streamlining Denmark through transforming the 13 counties
plus Copenhagen and Frederiksberg Boroughs and Bornholm’s Region Municipal
into five new regions.*®® The Fogh-Rasmussen executive and the rightwing populist
Danish People’s Party (Dansk Folkeparti) agreed about the new structure in June

%86 |_ars From, “Jyske politikere gnsker nye motorveje”, Morgenavisen Jyllands-Posten, August 31 2004.
%7 “Motorvejshgller”, editorial, Politiken, September 1% 2004, the editorial writer’s italics.

%8 Sloth (Forthcoming:40-43).

%9 Det nye Danmark [Online April 4™ 2005] — URL: http://www.detnyedanmark.dk.
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2004.>® The executive’s 2004 structural reform had also far-reaching implications
for the organizing of the public road system and the road administrations, because
the county roads were agreed divided between the State and the municipals. Trunk
roads and motorways would remain the State’s responsibility.**" The forthcoming
reform distinguished hence between roads with national collective and local
collective good characteristics.

Fogh Rasmussen’s executive and the Social Democratic and Radical Parties
and Danish People’s Party agreed similarly March 3 2005 about Denmark’s new
municipal structure, which will enter into force January 1% 2007, and reduce the
number of municipals to 102.%? Denmark’s forthcoming two-tier road system will,
according to the minister of traffic, consist of about 5 percent or 3.260 kilometers
managed by the Directorate of Public Roads, which are estimated to carry out about
35 percent of the future traffic work. The remaining 95 percent or 68.760 kilometers
public roads will be managed by the municipals.** The forthcoming Danish two-tier
road system has almost inverse relations between State and municipal managed
roads compared to Sweden, which also has a de facto two-tier road system. Because
Swedish Road Administration managed in 2004 about 71 percent of the public roads
while the municipals managed the remaining 29 percent.*** The Danish 2004-05
settlement combined elements from the 1793, 1867, 1963, 1971 and 1997 Road
Acts, and established a small but high-standard network of roads with national
collective good characteristics managed by the Directorate of Public Roads,
similarly as prior to 1867 and since 1963, which consolidated the investments in the
most profitable or industrially necessary roads. The 2004-05 settlements established
also a large system of roads with local collective or even private good characteristics
managed by the municipals, similarly as according to the 1793, 1867, 1963, 1971
and 1997 Road Acts, which located the responsibility for the local roads among
those who harvest most benefits from these roads.

Conclusions

Where do these discussions bring us concerning this study’s four working
hypothesis with regard to the Danish case from 1981 until about 2005? First, this
study’s main hypothesis or benchmark, roads perceived as national collective goods
with road policy and road construction governed by politicians pursuing the
common good was significantly strengthened from 1981 after the neo-liberal shift,
because of completing the motorway H, included the Great Belt and @resund
Connections, even if Denmark struggled with significant State economic problems.
Even the planned Fehmarn Belt Connection indicates the Danish executive and

%0 Indenrigs- og Sundhetsministeriet, Aftale om strukturreform, juni 2004 [Online April 4™ 2005] - URL:
http://www.im.dk.

1 Indenrigs- og Sundhetsministeriet, Aftale om strukturreform, juni 2004:69 [Online April 4™ 2005] —
URL: http://www.im.dk.

%2 Indenrigs- og Sundhetsministeriet, Aftale mellem regeringen (Venstre og Det Konservative Folkeparti)
og Socialdemokraterne, Dansk Folkeparti og Det Radikale Venstre om den kommunale inddeling pr. 1.
januar 2007. [Online april 4™ 2005] - URL:

http://www.im.dk//imagesupload/dokument/Aft 03.03.05.pdf.

%% Strukturreform, spargsmal vedr. trafikomrédet:Spargsmél 1, 2 and 3 [Online April 4" 2005] — URL:
http://www.detnyedanmark.dk/publikation/besvarelse_trafikomraadet.pdf.

%94 Statistisk arsbok for Sverige 2004:212 Tabell 227.
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legislators emphasized national collective goods. Denmark had only minority
executives 1981-2005 except January 1993 — September 1994, but the numerous
minority executives did not rule out significant investments in national collective
goods such as motorways and major bridges that made Denmark smaller and gave
the rest of Scandinavia a ferry-free connection to mainland Europe. Even the
forthcoming Danish structural reform facilitates further emphasis on national
collective goods, because the most crowded 5 percent of the public road system with
national collective good characteristics will remain State roads managed by the
Directorate of Public Roads. The remaining 95 percent with local collective or
private good characteristics will be managed locally by the municipals.

The second working hypothesis about roads perceived as local collective or
private goods with road policy and road construction governed by the
constituencies’ resource struggles was strengthened after 1981. Folketinget’s pork
barrel deal about the Great Belt Connection in June 1987 demonstrated clearly that
even motorways could be understood as local collective or private goods and the
resource allocation could be governed by the constituencies’ resource struggle, even
in Denmark after introduction of the unicameral system and introduction of the 1972
road policy governance system. The Great Belt deal was facilitated by the 1970
municipal reform that created some very strong counties and constituencies on
northern Jutland, which were able to divert resource from the constituencies on
Sjaelland that not always were able or willing to cooperate in Folketinget such as the
constituencies on Jutland often did.

This study’s third working hypothesis about roads perceived as local collective
or private goods with road policy and road construction governed by the political
parties” rivalry was strengthened after 1981 because the Schliiter executive’s
compromise with the Social Democratic Party’s group in Folketinget’s in June 1986
about the Great Belt Connection was facilitated by introduction of a three years
advance for the railroads. This compromise demonstrates clearly the political
parties’ rivalry could be decisive for the resource allocation. Even the Schliiter
executive’s financing model for the Great Belt and later also for the @resund
Connection demonstrate the political parties’ rivalry governed the resource
allocation. The Schluter executive’s financing model kept namely these mega
projects away from the State’s ledger, prevented significant reallocations and/or tax
increases considered politically costly by the executive and political parties. Even
the planned Fehmarn Belt Connection demonstrates that road projects divide the
Danish political parties.

The final working hypothesis about road policy and road construction
governed by path dependence was also strengthened by the Danish case after 1981.
First, the Danish Ministry of Finance strengthened its position significantly during
the Schllter executives that instituted a more responsible financial policy that what
had been common in Denmark until then. The Schluter executive established hence
a new equilibrium with regard to Danish financial policy. Second, the Schliter
executive’s introduction of turnpike financing of the Great Belt and @resund
Connections punctuated partly the equilibrium established 1910-27 through the
Road Fund, with tax financed road investments, even if all other Danish roads
remained tax financed. Third, the 1997 Road Act represented partly a return to the
1867 Road Act’s logic, because the Danish State withdrew almost from road
construction when the motorway H or the second national trunk road system was
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almost completed, similarly as in 1867, and shifted the responsibility for many trunk
roads to the counties and municipals, similarly as according to the 1867 Road Act.
But the Danish State maintained its responsibility for the motorways and the most
crowded trunk roads. Finally, the forthcoming Danish structural reform that replaces
the 14 counties with 5 regions and reduces the number of municipals, introduces
also a two-tier road system. The Directorate of Public Roads will manage only about
5 percent of the most crowded public roads with national collective goods
characteristics. The remaining 95 percent of the public roads with local collective or
private good characteristics will be maintained by the 102 new municipals. This
reform furthers the principles established by the 1793, 1957, 1963, 1971 and 1997
Road Acts and is clearly an example of path dependence.

Summary and conclusions

What about this chapter’s findings about the study’s four working hypotheses
concerning the Danish case? Table 4 provides an overview of the empirical findings
from the Danish case concerning the study’s four working hypotheses.

Table 4: Empirical findings from the Danish case concerning the four working
hypotheses.

Period/Hypothesis

Road policy and
road construction

Road policy and
road construction

Road policy and
road construction

Road policy and
road construction

governed by governed by the governed by the governed by path
politicians constituencies’ political parties’ dependence
pursuing the resource struggles rivalry
common good

Prior to 1945 +- + + +

1945-1959 + + +

1960-1980 + -/+ + +

1981-2005 + + + +

This study has corroborated the main hypothesis or benchmark about roads as
national collective goods governed by legislators that pursue the common good
independent of constituencies and political parties. The Danish executive built
Denmark’s first national trunk road system 1761-1867. The Danish executive built
similarly Denmark’s second national trunk road system; the so-called motorway H
included the Great Belt and @resund Connections 1957-2000, which had been
outlined by private engineering and construction companies in 1936-37. Denmark’s
high number of minority executives 1945-2005 did not prevent the executives or the
majority of legislators from prioritizing development of national collective goods
such as the motorway H. The entire motorway H, except the Great Belt and @resund
Connections, has been tax financed.

The second working hypothesis about roads perceived as local collective or
private goods with road policy and road construction governed by the
constituencies’ resource struggles have some support, even if the 1867 Road Act
made road policy and road construction to the counties and municipals’ task. First,
the bicameral Rigsdagen’s seat allocation governed the Road Fund’s reimbursement
key, because 5/6" of the reimbursements went to rural areas. The rural
constituencies held a pivotal position in the bicameral Rigsdagen’s sanctioning
chamber Landstinget. Second, Rigsdagen’s approval of construction of major
bridges during the interwar years was usually based on pork barrel deals. Third,
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introduction of the unicameral system 1953 included the new election system based
on one person — one vote reduced the constituencies’ influence, but the 1970
structural reform increased the constituencies’ influence, and paved the way for
Denmark’s pork barrel deal of the century in 1987 about the Great Belt Connection.
The constituencies’ struggles about the resource allocation had thus significant
influence on the road policy and road construction despite the legislators’ only
indirect involvement in the road policy and road construction from 1867 until 1972.

The third working hypothesis about roads perceived as local collective or
private goods with road policy and road construction governed by the political
parties’ rivalry was clearly strengthened, because the political parties rivalry has
been decisive for Danish road policy and road construction, despite minister rule.
First, the Social Democratic and Radical parties’ prewar executive used road policy
and road construction strategically to counter the unemployment. Second, the
postwar Social Democratic Party executives emphasized construction of modern
trunk roads and motorways to facilitate the transformation from an agricultural to a
modern, diversified industrial economy, to facilitate economic growth and thereby
future opportunities for increased redistribution to the Social Democratic Party’s
core voters. This motivation differed somewhat from the private engineering and
construction companies’ 1936-37 national motorway and bridge plan championed
by chartered engineers with rightwing nationalist sympathies that most likely
advocated construction of motorways because of possible business and profit
opportunities in addition to improved effectiveness and road safety. However, the
Social Democratic Party embraced the leftwing populists and environmentalists
throughout the 1970s, and reduced the emphasis on road policy and road
construction. The road construction was also reduced because of the State economic
problems entailing the first oil price shock. Finally, the non-socialist Schliter
executive piloted through the necessary decisions in Folketinget throughout the
1980s and early 90s for completing the motorway H and the Great Belt and @resund
Connections as part of its neo-liberal reform program.

The final working hypothesis about road policy and road construction
governed by path dependence was clearly strengthened, because path dependence
reproduced the Danish road polity’s power relations and resource allocation until
sudden breakdown and development of new equilibriums. First, construction of
modern roads to facilitate economic growth and development in Denmark was
initiated already in 1761, and this policy has survived all kinds of external shocks,
economic crises and regime changes, and is still upheld by Danish executives,
legislators, counties and municipals, and is clearly an example of path dependence.
Second, the Danish Ministry of Finance had a relatively weak position from 1894
until the Schluter executive that was strongly influenced by the neo-liberal shift and
NPM ideas instituted a fundamentally new financial policy in the 1980s based on
budget discipline and no more devaluation. Third, Denmark’s initial road policy
regime established from 1761 and regulated through the 1793 Road Act was partly
punctuated by the 1866 Constitution and the landowner’s regime. The 1866
Constitution created path dependence, because Landstinget’s veto power gave the
peripheral and rural constituencies a very powerful position on the urban
constituencies’ and expense. Landstinget was partly weakened through the 1915
Constitution, which increased the number voters and eligible. Introduction of
common suffrage from 1918 and proportional elections from 1920 through the
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Constitutional Amendment changed gradually the Danish political system’s
character. Landstinget lost most of its political relevance from 1936 when the
Liberal and Conservative Parties lost their majority, but was upheld until the 1953
Constitution came into power. The 1953 Constitution established the unicameral
Folketinget and an election system based on the principle one person — one vote.
Fourth, the 1866 Constitution and landowner rule created also road political path
dependence, because the 1867 Road Act made road construction and maintenance
local matters, liquidated the State road administration and abolished the trunk roads
which were reclassified to highways and managed by the counties. Fifth,
establishment of the Road Fund from 1910 and dedication of the Road Fund to
highways from 1927 kept the road financing away form the legislators as well as the
Ministry of Finance, and safeguarded swift construction of a modern road system
already prior to World War Two. Establishment of the Road Fund was most likely
the result of a weak Ministry of Finance. Sixth, establishment of the Directorate of
Public Roads in 1949 challenged seriously the localist principles established by the
1867 Road Act, but this equilibrium was first punctuated by the 1953 Constitution
that paved the way for the 1957 and 1963 Road Acts and the 1958 Road
Reimbursement Act. The 1963 Road Acts made construction of motorways a State
responsibility governed by the minister of public works. Seventh, the 1971 Road Act
reintroduced the 1793 Road Act’s three-tier road system, where each administrative
level financed its own roads. Folketinget governed construction of motorways, the
minister of public works/minister of traffic construction of all other trunk roads. The
counties and municipals governed construction of highways and local roads. Eight,
the 1997 Road Act represented partly a return to the 1867 Road Act’s regime, when
the motorway H was almost completed. The forthcoming structural reform that
substitutes the counties with five regions and far fewer and larger municipals further
many principles established through the 1997 Road Act, because the public road
system will be reorganized to a two-tier road system. The Directorate of Public
Roads will manage the 5 percent most crowded roads with national collective good
characteristics. The rest, roads with local collective or private good characteristics,
will be managed by the municipals. Finally, a recent example of path dependence is
the Schliter executive’s NPM financing model initially established to safeguard
construction of the Great Belt Connection. The same model was later also used to
finance construction of the @resund Connection, a joint venture with the Swedish
State. The Schliiter executive’s NPM financing model is also agreed used for the
planned Fehmarn Belt Connection, a joint venture with the German Federal State.
The Schluter executive’s NPM financing model gave the motorists increasing
returns because turnpikes were limited to road sections that earlier had been serviced
through user financed ferries, and reduced also the motorists’ costs to an absolute
minimum through State loan guarantees and financing through the international
capital markets. The Schluter executive’s financing model became also an example
of institutional layering, because the turnpikes at Great Belt and @resund coexisted
with tax financing of all other roads, because the tax financing equilibrium was not
punctuated after the neo-liberal shift such as in Norway.
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It has been a common belief — at least in Norway — that Swedish road policy and
construction of Sweden’s modern world-class road system has been a
straightforward and smooth ride. But this chapter reveals that has definitely not been
the case, except when the experts or technocrats governed the road policy and road
construction approximately 1954-70, when Sweden made its great road leap
forwards and caught up with its road infrastructure lag.

This chapter is organized in five sections similarly as chapter two about
Denmark. The first section introduces background and context about Sweden’s
unique road polity and the road policy and road construction prior to 1945. The
second section about 1945-59 is about the mass motoring’s breakthrough that
became a major challenge for the Swedish executive, legislators and road
administrators, because the prewar road system was dysfunctional concerning
capacity, safety and environmental standards. The third section about 1960-80, when
the Swedish model experienced its boom and bust, started with road policy catch-up
and ended with significant road policy adjustments among others because of the
Social Democratic Party’s road and traffic policy flip-flops. The fourth section is
about 1981 until about 2005 when Sweden was hit by serious State economic
problems and underwent the neo-liberal shift. The executive placed itself in the road
policy driver’s seat, overruled in some instances the technocrats and used
construction of motorways and modern trunk roads as means to jumpstart the ailing
economy. Riksdagen increased similarly its power because of the numerous
minority executives. The final section is summary and conclusions concerning the
study’s four working hypotheses.

Background and context

The second industrial revolution 1890-1930 transformed Sweden from a backwards
agrarian to a modern industrial society. Sweden underwent protracted struggles for
democratization, but the balance of power shifted during the interwar years. The
road policy prior to 1945 was characterized by struggles between those who
defended status quo, decentralized municipal road administrations governed by
laymen, and those who desired a centralized State road board staffed and governed
by professionals.

Delayed democratization and introduction of mass politics

Sweden’s 1809 Constitution, which constituted the executive’s ground rules until
1975, was a compromise based on the separation of power principle and upheld the
State bureaucracy established by Chancellor Axel Oxenstierna through his 1634
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Constitution that instituted centralized boards and regional State administrations.
The 1719 and 1772 Constitutions furthered Oxenstierna’s bureaucracy.>* The State
bureaucracy operated according to norms about State reason, meritocracy and
promoting Sweden Inc. rather than special interest groups, and increased gradually
its autonomy towards the King and Riksdagen. The State bureaucracy’s
development path was clearly an example of path dependence, because the
autonomy gave the bureaucrats increasing returns. However, the Chancery Review
Court that in 1799 was renamed to the Administrative Court of Appeals
(Kammarratterna) kept the autonomous boards in check.*® Even the Swedish
bureaucracy was thus based on the separation of power principle.

The 1809 Constitution authorized both the King and Riksdagen to pass
common laws, but only the legislature Riksdagen was authorized to impose taxes.
Riksdagen met initially only every fifth year, but the King could summon
extraordinary sessions and call for extraordinary elections. Approval from three of
the four estates was equal to Riksdagen’s approval, except for constitutional
amendments or introduction or abolition of privileges that had to be approved by all
four estates or chambers, namely the privileged estates nobility and clergy, and the
non-privileged estates urban citizens and farmers.**’ ‘King status quo’ governed
Sweden until the 1860s, because the ancient corporative system with four estates
and the four-cameral system blocked effectively most attempts of collective actions
such as fundamental or radical reforms. The consequences were among others
delayed modernization and industrialization of Sweden.

The 1865-66 constitutional reforms broke the ancient regime’s deadlock
through abolition of the estates’ privileges and making Riksdagen bicameral. The
four chambers approved the reform in December 1865, and the four-cameral
Riksdagen held its final meeting June 21% 1866.3%® Justice Prime Minister
(justisiestatsminister) Louis De Geer, the bicameral system’s architect, aimed at
creating an institutional framework that permitted new development paths but
safeguarded the wealthy and educated groups’ control of Sweden’s future political,
economical and social development.®®* Louis De Geer and his minister of civilian
matters (civilminister) Johan August Gripenstedt were both proponents for
Sweden’s emerging urban middle class that had been excluded from political power
and influence by the four-cameral system, even if they both belonged to the nobility.

%% Regeringsform 1719 K M:ts allernddigst konfirmerade regeringsform; Regeringsform 1772 Kongl
Maj:ts och Riksens Standers faststélda regeringsform. See also Wetterberg (2002); Hadenius (1994:55-
65); Rystad (1985:74-80, 93-116, 121-123).

%% National Courts Administration (not dated:6).

%7 Kongl. Maj:ts och Rikets Standers faststallda REGERINGSFORM dat. Stockholm den 6 juni 1809: See
among others 8§ 4-11, 49, 57, 81, 87. See also Fischier (1893:11:23); Hadenius (1994:121-122); Strath
(2005:63-75, 542-548).

%% See for instance Thyselius (1910: 329-331, 336-372, 383-383, 388) and Carlsson (1985a:194-199, 216
ff.); Stjernquist (1996:21 ff., 26) and Hadenius (1991:11 ff.) for further discussions about the process
from 1809 until approval of the bicameral system.

% Stjernquist (1996:32-33); Hadenius (1991:11); Stréth (2005:549-553).
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Figure 10: Swedish counties 1996, an overview.
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Riksdagen’s two new chambers, the First Chamber (Forsta kammaren) and
the Second Chamber (Andra kammaren) were created equal, similarly as in the
former four-cameral assembly. Both chambers could initiate motions, but the
matters were rejected if the two chambers disagreed. The King could dissolve one or
both chambers and call for new elections.””® These principles established by the

40 stiernquist (1996:30-32).
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1809 Constitution were furthered. The two chamber’s equal position gave the
bicameral system a very strong consensual bias, similarly as the four-cameral
Riksdagen, but the King’s entitlement to call for new elections in only one of the
chambers safeguarded status quo, the interests usually represented by the First
Chamber. But the bicameral system made still radical reforms far more likely than
under the four-cameral system, and changed thereby Sweden’s political economy
fundamentally.

The major cities” municipal councils and the rural areas’ county councils
appointed the First Chamber members successively for nine years terms. The
members of the First Chamber were not required to live in their constituency. Many
lived in Stockholm or other major cities. Almost every member of the First Chamber
had academic or officer education.”" The First Chamber represented the counties
and major cities’ interests, and institutionalized status quo due to its long terms and
successive replacement. But the First Chamber instituted also the concern for
progress, modernization and common good, hereunder development of national
collective goods, because the First Chamber members belonged often to Sweden’s
intellectual elites, and were often well informed about technical, economical,
institutional and political innovations. The First Chamber had therefore a dual or
triple nature, due to its particular mixture of reactionaries, progressives and the
concerns for the common good, which was determined by the political balance.

The popularly elected Second Chamber had three years terms until the 1924
election when the terms were extended to four years. Those eligible needed only to
be aged 25 and own 1/80™ of the property or to be taxed for 1/5 of the annual
income for those eligible to the First Chamber. The Second Chamber’s members had
to live in their constituencies.*®> The Second Chamber’s members represented first
and foremost their constituencies, and prioritized usually local collective or private
goods to their own constituencies. Many members of the Second Chamber were
skeptical to public spending and development of national collective goods due to
their often local or parochial perspective.

The bicameral Riksdagen upheld the former four-cameral Riksdagen’s five
standing committees. These were not subject matter committees, but organized
functionally according to Riksdagen’s tasks, with standing committees for
constitutional and legal matters, the State’s expenses, incomes and national bank
matters.“®® Riksdagen’s committees had maintained strong positions since the 18"
century.“”* The State Committee (Statsutskotten) was often considered most
powerful, because it could refuse public spending, and became therefore particularly
popular among farmers who opposed what they considered unnecessary public
spending.*® The two chambers’ equal representation in the committees made the

1 Fischier (1893:11:24); Carlsson (1985b:223-224); Stjernquist (1996:28-29); Hadenius (1991:13).

02 Fischier (1893:11:24); Carlsson (1985hb:224-225): Stjernquist (1996:29); Hadenius et al. (1991:350-351
Tabell 1C).

% Kongl. Maj:ts och Rikets Standers faststallda REGERINGSFORM dat. Stockholm den 6 juni 1809:88§
53-56, 58, 59, 66, 69-71, 81, 84,87, 89, 90, 105-107, 109, 110; SOU 1969:62 Ny utskottsorganisation:30
ff.

% Regeringsform 1719 K M:ts allernadigst konfirmerade regeringsform: § 37; Regeringsform 1772
Kongl Maj:ts och Riksens Standers faststalda regeringsform: §§ 47, 50; Carlsson (1985a:199-200);
Hadenius (1994:81).

%5 Kongl. Maj:ts och Rikets Standers faststallda REGERINGSFORM dat. Stockholm den 6 juni 1809:88§
53, 58, 59, 62, 66, 69, 71, 109;Carlsson (1985b:225); Hadenius (1994:193).
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First Chamber members relatively more powerful than their more numerous Second
Chamber colleagues. The long tenure gave also the First Chamber’s ‘senators’ a
psychological upper hand.*®® The bicameral Riksdagen furthered the tradition with
committees responsible for many sectors and policy areas, which made the members
of Riksdagen to all-round legislators rather than narrow-minded sector specialists
and sector enthusiasts. The functional committees’ persistence was also clearly an
example of path dependence.

Many of the autonomous boards came clearly in question throughout the 19"
century when the State engaged in more policy areas. The Supreme Administrative
Court (Regeringsratten) was therefore established in 1909 to take care of the judicial
issues. The executive governed in those instances where the laws’ appropriateness
came in question.*” The Swedish system differed thus fundamentally both from
Denmark where the executive ruled and in Norway where the legislature ruled.

The struggle for common suffrage and parliamentary rule went on longer in
Sweden than in Denmark and Norway. Sweden’s first formal Liberal and
Conservative Parties were founded already in 1868, but splintered into struggling
fractions. The Social Democratic Party was founded in 1889. The Social Democratic
and Liberal Parties cooperated from the 1890s against the different Conservative and
reactionary groups for introduction of common suffrage.’”® The Social Democratic
Party’s first stronghold was lumberjacks in northern Sweden, but the party shifted
gradually its attention towards urban industrial workers and later also public sector
employees.*® The King appointed the executive’s ministers even after the turn of
the 19" and 20™ century. Sweden did not have modern, national parties, except for
the Social Democratic Party until after the turn of the 19" and 20" century.

Introduction of universal suffrage and mass-politics in Sweden took place
through two reforms. The first reform came into power after the 1908 Second
Chamber election and introduced common male suffrage to the Second Chamber
together with direct proportional elections (PR) and seat allocation according to
d’Hondt’s method. This reform changed also the voting rules for the local elections
and made the wealthiest farmers eligible to the First Chamber.*® The second reform
came into power from the 1921 Second Chamber election and introduced common
suffrage to the Second Chamber elections for persons aged 23 or more. The suffrage
was still limited for some categories, but the graded local votes were abolished. The
voting age in the local elections that governed the appointment of members to the
First Chamber was reduced to 27. The First Chamber’s terms were also reduced to 8
years. This reform made also some wealthy workers eligible for the First
Chamber.** These two reforms punctuated the political equilibrium established
throughout the 19™ century and set in motion a chain reaction that gradually shifted
the political balance and paved the way for further democratization.

The Social Democratic Party dominated the Second Chamber from the 1914
election and maintained this position until the Second Chamber’s abolition in

“% See for instance Einar Larsson’s experiences from Riksdagen’s committees (Gustafsson 1996:234 ff.).
7 National Courts Administration (not dated:7).

%8 Hadenius (1991:27, 36).

4 Mijgset (1986:45).

41 Hadenius (1991:54-68); Wieslander (1991a:91); Stjernquist (1996:82).

41! Hadenius (1991:89); Wieslander (1991a:94-95); Stjernquist (1996:100-101). See also Sejersted
(2005:73-81).
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1970.*% The Social Democratic Party became similarly the First Chamber’s
dominant party from the 1922 local elections, won exactly half the seats in 1941 and
held the majority from 1945 until the First Chamber’s abolition in 1970.*
Introduction of common male suffrage encouraged also establishment of new
political parties. Two Agrarian Parties were established in 1913 and 15. Both parties
won seats in the 1917 Second Chamber election and merged into one Agrarian
Party, Bondeforbundet, in 1921. The Communist Party was similarly established in
1921. Sweden’s current Liberal Party was first established in 1934 after a merger of
the two Liberal Parties. The current Conservative Party was similarly first
established in 1935 when the First Chamber Conservatives and the Second
Chamber’s two Conservative Parties merged.** The 1907-09 and 1921 suffrage and
election system reforms reshaped thus Sweden’s party system and political
landscape, furthered the democratization and shifted gradually the political balance
in the labor movement’s favor.

The struggles for parliamentary rule went on in parallel with the struggles for
suffrage and voting system reforms. The Liberal Party headed by Karl Staaf desired
British style parliamentary rule based on the directly elected Second Chamber,
similarly as introduced in Denmark in 1901. Riksdagen’s Conservatives with among
other law and political science professors like Rudolf Kjellén claimed the 1809
Constitution was incompatible with parliamentary rule.*® But the Russian
revolution scared obviously the nobility and the Conservatives, because the King
accepted introduction of parliamentary rule based Riksdagen’s both chambers after
the Conservatives lost the Second Chamber election. The Liberal and Social
Democratic Parties established a coalition executive in October 1917.*° This was
not the first instance of parliamentary rule in Sweden, because Riksdagen’s four
estates established something that resembled political parties and parliamentary rule
from the 1730s until King Gustav I1I’s coup d’état August 19" 1772 that partly
reestablished the autocracy.*” Sweden’s history differed thus fundamentally from
that in Denmark and Norway, due to Riksdagen’s strong position and the
autonomous bureaucracy that usually protected the citizens against the King’s
arbitrary rule.

The Swedish polity and parliamentary rule established from 1917 were
unique. First, the 1809 Constitution gave the executive and Riksdagen almost
equally strong positions. Second, the bicameral system gave up to 12 years lag
between the voters’ preferences and the appointed members of the First Chamber’s
preferences. Third, the parliamentary rule was based on both of Riksdagen’s
chambers, not only the directly elected chamber such as in Denmark and Great
Britain. Finally, Axel Oxenstierna’s 17" century State bureaucracy persisted, and
operated still according to the norms about State reason and meritocracy, and upheld
also its autonomy towards the executive and Riksdagen, but was kept in check by
the administrative courts. The struggles between Riksdagen’s Conservatives and

“12 Stjernquist (1996:123 Tabell 2).

413 Stjernquist (1996:123 Tabell 2).

44 Hadenius et al. (1991:352-353 Tabell 2); Wieslander (1991a:91-92); Stjernquist (1996:118).

15 Stjernquist (1996:62-81, 229-235, 262-265).

418 Hadenius et al. (1991:350 Tabell 1c, 352-353 Tabell 2A, 363-364 Tabell 3); Hadenius (1991:81-87);
Wieslander (1991a:91 ff.).

417 Rystad (1985:85-93): Metcalf (1985); Hadenius (1994:68 ff., 79-107); Stréth (2005:63-64).
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Liberals may according to the political scientist Helena Wockelberg’s dissertation
explain why the autonomous boards persisted even after introduction of
parliamentary rule in 1917, because conservative members of Riksdagen such as
Professor Rudolf Kjellén considered namely autonomous boards as guardians of
“particular national values”, or simply conservative guarantees in case of abolition
of the monarchy. Liberal members of Riksdagen such as Carl Lindhagen on the
other hand considered autonomous boards legitimate if they represented the
“national will”.**® Both the conservatives and liberals found thus Sweden’s
autonomous boards useful, but with fundamentally different motivations. These
common interests furthered most likely the autonomous boards against those who
desired introduction of minister rule, which in turn furthered Sweden’s unique
polity.

1920-32 was Riksdagen and particularly the committees’ golden years, due to
lack of clear-cut majorities. Sweden had one civil servant, three Social Democratic,
two Conservative and two Liberal Party executives during these years. Riksdagen’s
pivotal parties were often able to dictate the executive’s policies.* The Social
Democratic Party settled for a reformist course during the 1920s and accepted the
capitalist system, similarly as the Danish Social Democratic Party and the
Norwegian Social Democratic Party that splintered from Norway’s then very
radicalized Labor Party. Sweden’s political instability coincided with the post World
War One deflation crisis. Sweden was the Nordic country hit most severely. 30
percent of the unionized workers were unemployed 1921-22, and the GDP sank 20
percent. The Swedish kroner’s (SEK) gold parity was restored in 1925 and the
convertibility was reestablished, and the Swedish economy performed well during
the second half of the 1920s.*° Sweden’s good economic performance during the
second half of the 1920s was a fundamental difference compared to Denmark and
Norway that struggled economically even during the second half of the 1920s.

The 1929 Wall Street crack sent the world economy into a depression. Sweden
was hit in 1931 when Great Britain September 21% abolished the gold standard.
Sweden gave up the gold standard soon after. Sweden’s central bank, the Rikshank
devaluated the SEK to a level favorable for the exports, reduced the interest rates
and provided liberal credits to stimulate the economy, among others through
investments in domestic industry and construction of housing to reduce the
unemployment.?* Sweden became a part of the so-called Sterling area after Great
Britain abolished the gold standard and pegged the SEK to the British Pound, and
avoided thereby largely the consequences of the 1930s’ beggar-thy-neighbor
policies.””? The Swedish unemployment peaked during the winter 1932-33.
Riksdagen’s non-socialist parties argued for a traditional economic policy with
reduced public spending to overcome the crisis. John Maynard Keynes’ ideas
influenced the Swedish Social Democratic Party’s Ernst Wigforss already in 1930,

“8 Wockelberg (2003:71). See also Stjernquist (1996:145-148).

% Hadenius et al. (1991:363-367 Tabell 3); Wieslander (1991a:91 ff.).

420 Migset (1986:49-50, 54); Myhrman (1988:217-218). See also Eichengreen (1998:45-50, 57 ff.) about
reconstruction of the gold standard after World War One.

2 Schon (2000:287 ff); Wieslander (1991a:112); Mjgset (1986:51-52).

422 5ee for instance Eichengreen (1998:49-50, 72-92) about how the Sterling crisis punctuated the new
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who introduced ideas about public relief works to market wages in the Social
Democratic Party’s 1932 political platform, which proposed financing public works,
such as construction of roads, bridges, airfields, hydroelectric power plants, harbors
and railroads by State loans, which would be partly self-financing through the
market wages’ multiplier effects. The Social Democratic Party won the 1932 Second
Chamber election, and Sweden’s Social Democratic order started when Per Albin
Hansson became Prime Minister. Ernst Wigforss served as minister of finance from
1932 until 1949.°% The 1932 Second Chamber election shifted Sweden’s political
balance, and paved the way for a development path that persisted until the 1976
election.

The Agrarian and Social Democratic Parties’ horse trade or class compromise
in May 1933 became another of Sweden’s political turning points. The farmers were
compensated through protective measures and economic support. A short-lived
Agrarian Party executive replaced the Social Democratic Party executive in June
1936, but was succeeded by a Social Democratic and Agrarian Party coalition after
the Social Democratic Party won the Second Chamber election. This bipartite
executive was expanded to a national coalition in 1939 after the outbreak of World
War Two.*®* The 1933 class compromise did not only facilitate an active State and
an active finance policy and the “Welfare Capitalism”, but established also
Sweden’s modern corporative negotiation system founded on collective bargaining
and peaceful resolution of labor conflicts. Even the farmers’ and the trade and
industry’s business sector organizations were included in this corporative
negotiation system that first and foremost promoted Sweden Inc.’s interests.*® The
1930s’ class compromises paved also the way for increased productivity and growth,
particularly within transport, manufacturing industry and public sectors.*?* Sweden’s
new corporative negotiation system can be understood as an extension of the
established autonomous State bureaucracy that operated according to the norms
about State reason and professionalism, but the new corporative negotiation system
made the Social Democratic Party and partly its sister organization the Federation of
Trade Unions (LO) the hub in Sweden’s political system. Sweden’s political
economy changed therefore fundamentally, even if the polity formally remained the
same. The new Swedish corporative system led also to establishment of a new social
contract between the citizens, executive, legislators, political parties, civil servants
and interest organizations founded on a highly rational engineer approach to politics.

Sweden experienced stronger economic growth then the other Nordic
countries during the second industrial revolution from 1890 to 1930, measured in
GDP per capita.*”” Angus Maddison calculated Sweden’s GDP per capita measured
in 1990 international Geary-Khamis dollars to 2.802 dollars in 1920, 3.937 dollars in
1930 and 4.857 in 1940. The average for the 12 West European countries was
according to Maddison 3.305 dollars in 1920, 4.289 in 1930 and 4.984 in 1940.
Sweden lagged behind the West European average in 1920, 30 and 40, with West
Europe’s seventh highest GDP per capita in 1920, eight highest in 1930 and fifth

2% \Wieslander (1991a:116-117).

42t \Wieslander (1991b:118-133); Mjaset (1986:60).

425 Wieslander (1991b:130-131); Magnusson (1997:403-406, 409 ff.).
26 Schon (2000:336-341)
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highest in 1940.*® But Sweden caught up economically during the interwar years,
despite the 1920s debt and deflation crisis and the 1930s depression.

Roads remained a local responsibility, despite establishment of a professional
State road administration

Sweden’s military and bureaucratic nobility and senor civil servants were closely
integrated with the landowners and wealthy farmers. Sweden’s cities remained
relatively weak until the industrialization gained momentum from the second half of
the 19™ century.*? King Carl X1V Johan approved establishment of the Royal Board
of Common Road and Water Constructions (Kungl. Styrelsen for Allmanna Wég
och Wattenbyggnader) August 6™ 1841, after the four-cameral Riksdagen June 1%
1841 had approved a four-year road investment program that safeguarded State
contributions to road construction to catch up Sweden’s lag concerning transport and
communication infrastructures, after Captain Axel Erik von Sydow’s study in 1840
concluded the need for among others improved roads. Sweden was divided into five
regional road and water construction districts, each headed by an engineer officer.**
Riksdagen’s approval of the road plan and the executive’s establishment of the
Royal Board of Common Road and Water Constructions was clearly
acknowledgement that Sweden was left behind with regards to road infrastructures.
The idea that improved transport and communication infrastructures was partly
imported from abroad, similarly as in Denmark.

The Swedish Army’s Royal Road and Water Construction Corps (Kungliga
V&g och Vattenbyggnadskaren) was established in 1851 for planning and managing
construction of major new infrastructures. 1851 became the second turning point,
because the Colonel who headed the Royal Road and Water Construction Corps
headed also the Royal Board of Common Road and Water Constructions, which
became a hybrid civilian and military organization. The Royal Road and Water
Construction Corps’ five Majors headed similarly the Royal Board of Common
Road and Water Constructions’ five regional road and water construction districts.
These Majors became the board’s expertise in the field. The Royal Board of
Common Road and Water Constructions became in 1883 the Royal Board of Roads
and Waterways (Kungliga Vag och Vattenbyggnadsstyrelsen). The Royal Road and
Water Construction Corps remained elite, because only the nobility and the upper
classes could afford the required chartered engineer studies and reserve officer
education. The Royal Road and Water Construction Corp’s members were entitled
to the Royal Board of Roads and Waterways’ managerial positions until 1934, when
the Social Democratic Party executive abolished these ties.*** The ties between the
Royal Road and Water Construction Corps and the Royal Board of Roads and
Waterways made the Royal Board of Roads and Waterways an autonomous elite,
with close relations to the nobility and upper classes at least until World War Two.

The Royal Board of Roads and Waterways’ main task during most of the 19"
century was not construction of roads but construction of canals and inland
waterways. The board was also engaged in planning and construction of railroads,

2% Angus Maddison, The World Economy: Historical Statistics, OECD, Paris, 2003:62-63 Table 1c.
42 Mijgset (1986:32-33).
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similarly as its French role model, Le Corps des Ponts et Chaussées.*** Sweden’s
railroad epoch was from 1850 to 1920, according to the economic historian Olle
Krantz.** *3* The 1853-54 Riksdagen decided the Swedish State should build and
operate a number of trunk railroads. The executive submitted in 1856 a trunk
railroad plan, based on construction of five trunk railroads, a western from
Stockholm to Gothenburg, a southern from Malmé to Falkdping, a northern from
Stockholm to Storvik, an eastern from Katrineholm to Né&ssjo and the northwestern
from Laxa to the Norwegian border, and the connection between Stockholm C and
Stockholm S that linked the southern and northern trunk railroads. These first trunk
railroads, which were completed within 1875, connected southern and middle
Sweden’s industrial areas and population clusters with the capital Stockholm. The
railroad investments’ allocation was governed by the transport demand and where
the trunk railroads gave most significant reductions of transport costs.*®
Construction of trunk railroads was first and foremost governed by a transport
economic logic, even if these railroads also were supposed to fuel Sweden’s
economic growth as such. The Royal Board of Roads and Waterways was
responsible for construction of railroads from 1882 until the responsibility was
handed over to the Royal Board of Railroads (Kungliga Jarnvégsstyrelsen) in
1888.%%¢ The Swedish minister of finance Johan August Gripenstedt described in a
speech in Riksdagen in 1857 the Swedish State’s role in trade and industry policy as
the “helping hand”, and construction of railroads, was according to the technology
historian Arne Kaijser, decisions with “extremely long-lasting impact”.**’

A division of labor between Sweden’s different transport infrastructures
emerged gradually during the late 19" and early 20" century. Sea transport and
inland waterways took care of the long distance transports and heavy hauls. Most
middle range transports went by railroads. The short distance and local transports
went on roads.**®

Riksdagen approved in 1891 Sweden’s first modern Road Act that superseded
the 1734 Road Act that made road construction and maintenance the property
owners’ sole responsibility, and the obligations were dependent of the agricultural
property’s size. The First Chamber’s Conservatives had then postponed a new road
act for years. The farmers had opposed the duty work in Riksdagen since 1786
according to the economic historian Eva Liljegren. The 1891 Road Act, which came
into power in 1895, replaced all kinds of turnpikes with local property road taxes
even on industrial estates that earlier had been exempt from road taxes and duty
work. The 1891 Road Act upheld the farmers’ duty work, but those liable to duty
work were except from the property road tax. The 1891 Road Act divided the road
system into 360.000 sections managed by 368 road maintenance districts or road

“2 »Alla” kanaler i Sverige [Online April 24" 2003] — URL: http://kanaler.arnholm.nu/allas.html; Modig
(1991:222); Montelius (1987a:26); Dobbin (1994:100 ff.).

% Krantz (2000:16 ff.).

¥ The Swedish State spent about 9 millions SEK on road construction from 1841 to 1891, and about 260
millions SEK on the trunk railroads from 1853 to 1891 (Modig 1991:223-224).

4% Andersson-Skog (1993:1, 27-32, Figur 11:1, Tabell 11:1). See also Kaijser (1999:232) for a brief
overview of the development prior to 1853-54 Riksdagen’s decision about construction of trunk railroads.
4% Andersson-Skog (1993:35).

7 Kaijser (1999:223).

8 Modig (1991:226).
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municipals that usually were organized according to the municipal borders. The
1891 Road act introduced also 10 percent State contributions to the road municipals’
maintenance costs, which increased to 15 percent in 1905 and 30 percent in 1918.%%

The 1891 Road Act instituted road policy and road construction governed by
the municipals’ laymen. The road municipals’ transaction costs were significant due
to the large number of road administrations and the even larger number of road
sections, because construction of new roads led to requirements for partitions of the
road system into new sections, which was costly and time consuming. It was also
difficult to coordinate the road construction and maintenance across the road
municipal borders. Trunk roads or other roads with collective good characteristics
represented particular problems. The duty work burden was often larger for those
farmers responsible for sections on crowded trunk roads than for those responsible
for sections of sparsely trafficed parish roads.

The shift towards semi-state governed road policy and road construction

The car’s initial breakthrough in Sweden took place at Stockholm’s 1903
international automobile exhibition, and led among others to establishment of a
national motorist  association, Sweden’s  Automobile Club  (Sveriges
Automobilklubb) (SAC). Most of SAC’s members belonged to the nobility or other
elites. SAC began almost immediately lobbying for making the members of
Riksdagen more agreeable to motoring. SAC became Sweden’s Royal Automobile
Club (Kungliga Automobil Klubben) (RAC) in 1908. Those days’ American Good
Roads Movement inspired RAC, which in 1911 took the initiative to establishment
of a Swedish Good Roads Movement. But there was one significant difference. The
US Good Roads Movement had started as a grass roots initiative, even if the
movement later was co-opted by the car, construction and oil industries. The similar
Swedish initiative emanated from the ruling elites. Swedish Road Federation
(Svenska vagforeningen) was formally established in January 1914, with Sérmland’s
County Governor Lennart Reuterskitld as chairman. RAC’s Captain Ingemar
Petersson became treasurer and de facto leader. King Gustav V became Swedish
Road Federation’s patron, a position he maintained until his death in 1950, when his
successor Gustav VI Adolf took over.**® One of Swedish Road Federation’s goals
was a new Road Act, because the duty work and small road parcels prevented
rational road maintenance, according to the historian Ove Pettersson.*** Swedish
Road Federation was thus as far from a grass root organization as possible, and was
very well connected with or part of those days’ ruling elites.

The railroads’ diminishing profitability in the 1920s was largely a result of the
trucks’ breakthrough after World War One.*?? This shift from railroad and inland
waterway transports to road transports of passengers and goods triggered in turn

4% Gustafsson (1987:92-94); Pettersson (1988:27-28, 31-32, 34-37, 123, 126-127); Montelius (1996);
Gerentz (1991:18); Jonsson (1991:40); Modig (1991:223); Liljegren (1999:22-23); Blomkvist (2001:52-
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demands for better roads and more professional road maintenance.** RAC, Swedish
Road Federation and later also other motorist organizations engaged in lobbying for
improved roads, which in turn led to questioning of the 1891 Road Act and the road
municipals’ road policy and road construction governed by laymen rather than
engineers or other professionals.

Swedish Road Federation became gradually one of the interwar years’ major
road political players through skillful utilization of its political network, and
managed to do so without challenging the railroad interests. The trick according to
the technology historian Par Blomkvist was depoliticizing and defusing the road
issues by dressing them as technical and economical matters.*** Swedish Road
Federation desired industrialized road maintenance instead of the farmers’ duty
work. This initiative achieved common support, but abolition of Sweden’s numerous
road municipals was an entirely different matter, because that challenged the
municipal autonomy, the layman rule, and those who defended status quo and feared
increased public spending.

The 1920s became a transition period for the local layman governed road
administrations due to increased State contributions to the road construction and
maintenance. The almost an exponentially growing number of motor vehicles
increased the need for road maintenance, because most roads were built for horse
and cart. The number of motor vehicles increased from about 37.000 in 1920 to
more than 200.000 in 1930 or from 21.000 cars in 1920 to more than 145.000 in
1930.** Riksdagen approved vehicle and rubber taxes in 1922, gasoline taxes in
1924 and finally taxes on alcohol based fuels in 1929. The 1911 Road Commission
proposed vehicle taxation based on the marginal cost principle according to the
economic historian Eva Liljegren, but Par Blomkvist claimed RAC and Swedish
Road Federation’s lobby efforts were decisive for dedication of the vehicle tax
revenues to road purposes. The main reason for the 1924 gasoline tax was the
deteriorating trade balance due to the 1920s’ deflation crisis, according to Eva
Liljegren. However, Eva Liljegren’s study based on analysis of Riksdagen’s
deliberations concluded the motorist organizations did not affect Riksdagen’s
decisions about introduction of vehicle and road taxation during the interwar
years.*® Riksdagen’s approval of the marginal cost principle limited the taxation of
the motorists, because Riksdagen’s majority considered cars a utility, not a luxury
item. Dedication of vehicle and fuel tax revenues safeguarded similarly the road
construction and maintenance’s financing, because the road appropriations increased
proportionally with the number of cars and their use.

But how did Riksdagen’s introduction of vehicle, rubber and fuel taxes
challenge the layman governed road municipals and the locally governed road
policy and road construction? This process started early in the 1920s and included
several institutional changes that gradually toppled the road policy equilibrium
favoring traditionalists, localists and laymen and established instead a new
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equilibrium favoring modernists, centralists and professionals. This shift came to a
temporary halt in 1937, but the 1937 equilibrium was not viable.

The 1921 Road Act Amendment made it possible for the road municipals to
substitute duty work with payments of property road tax, which did away with most
of the duty work during the 1920s.**" The 1921 Road Act amendment led to
employment of road inspectors in most road municipals and facilitated similarly
many road municipals’ procurement of the first specialized machines, even if the
average road municipal only managed 200 kilometers of roads.

Riksdagen’s approval of vehicle, rubber and fuel taxes strengthened gradually
the Royal Board of Roads and Waterways’ professionals’ influence on the road
municipals’ road policy and road construction, because the Royal Board of Roads
and Waterways managed the road municipals’ State contributions. The road
municipals had to apply for State contributions and build and maintain the roads
according to the Royal Board of Roads and Waterways’ technical requirements,
because the Royal Board of Roads and Waterways’ engineers approved the road
municipals’ plans. The road municipals carried out the road maintenance during the
1920s and 30s, but contracted usually out construction of roads and bridges to
private construction companies. The plans for such projects were usually made by
the construction companies or consulting engineers. The Ministry of
Communications signaled in 1924 a desire for development of perennial road plans
in each road municipal. This desire was formalized in 1929, because the road
municipals was ordered to develop quadrennial local road plans for 1931-33, which
were supposed succeeded by further quadrennial road plans.*® The Royal Board of
Roads and Waterways’ management of the State contributions and supervision of
the road municipals facilitated thus development of a more uniform road system.
The same was the Ministry of Communications’ introduction of long term road
planning and perennial budgets in each road municipal.

Riksdagen decided in 1929 to reorganize the Royal Board of Roads and
Waterways. The five road and water construction districts were replaced by road
administrations within each of the 24 State county administrations from July 1%
1930 that supervised the road municipals.**® The 1930 reform furthered the Royal
Board of Roads and Waterways influence on the road municipals, because their
engineers were from then present in every county’s State administration, which
increased the Royal Board of Road and Waterway’s administrative capacity.

Road construction was one of the executives and municipals’ most commonly
used relief works during the 1920s and 30s economic crises, particularly in northern
Sweden. The so-called Norrland-system divided the planned roads into 150-250
meters sections, which were auctioned on site to groups of self-employed workers.
The Norrland-system reduced the construction costs, but reduced also the road
workers’ incomes, particularly if high unemployment. This road construction was
generally based on manual labor. The only exceptions were in some parts of
southern Sweden where specialized construction companies engaged in road

47 Gustafsson (1987:95); Pettersson (1988:123-124, 131-132).
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construction, because the labor force there often had more profitable alternatives
than road construction.*® The interwar years’ Swedish road construction was thus
usually not mechanized such as in Denmark, even if road construction also was
commonly used as relief works in Denmark.

The Swedish State’s fuel and vehicle tax revenues exceeded the municipal
property road tax revenues at the turn of the 1920s and 30s.*** The State’s financial
contributions to construction of new roads in 1930 increased from 2/3 to % of the
construction costs, and the maintenance contributions were similarly increased from
70 to 75 percent.”? The Royal Board of Roads and Waterways and the road
municipals spent about 100 millions SEK annually in 1931 and 1932 on road
investments and maintenance, approximately 191,6 and 197,72 millions 1990 PPP
USD per year. The State’s financial contributions to road maintenance increased
further from 75 to 80 percent in 1931; hereunder 65 percent financed by the
dedicated vehicle, rubber and fuel taxes. The State’s maintenance contributions
increased further to 90 percent in 1932.%** The State’s financial contributions to the
road municipals’ road construction and maintenance were linked to the local road
taxes, and increased with the local property road taxes.”** But the early 1930s’
increased road appropriations necessitated in turn increased vehicle and fuel taxes to
maintain the State’s budget balance. Riksdagen increased therefore the vehicle and
fuel taxes in 1927, 29, 31, 32 and 38, and abolished similarly the rubber taxes in
1938.%° The significantly increased State contributions to the road municipals
during the 1920s and early 30s indicated clearly that road construction and
maintenance was used counter cyclic to fight unemployment, no matter the
executives’ political affiliation. These contributions increased also the Royal Board
of Roads and Waterways’ involvement in the road policy and road construction,
which still was governed locally by the road municipals’ laymen.

The high unemployment and shift from railroad to road transports of
passengers and goods placed also road policy and road construction firmly on the
Swedish domestic political agenda.®*® The executive appointed the 1929 Road
Committee to update the 1891 Road Act, the 1931 Road and Bridge Committee to
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the interwar years.
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update the road planning procedures and road design manuals, and finally the
October 1931 Committee to elucidate the Royal Board of Roads and Waterways’
organizing and a possible State takeover of RAC’s Road Research Institute.**’ **®
The entire Swedish road administration came hence under scrutiny at the turn of the
1920s and 30s.

Sweden’s chartered engineers were well aware the German plans for
construction of a national motorway system.*® They were similarly well aware of
the US efforts for introduction of scientific planning and construction of modern
roads, because Swedish scholars and engineers published regular reviews of
international literature in journals like Teknisk tidskrift — V&g- och
vattenbyggnadskonst.*®® The question about construction of dedicated roads for cars
vs. construction of roads that mixed cars, horses, bicycles and pedestrians was one
of the interwar years’ big issues for road engineers.** These questions were also
discussed among Swedish engineers, which evidently were well aware of those
days’ professional debates in mainland Europe and USA. ldeas about modern road
planning and construction diffused among others to those who elucidated Sweden’s
future road policy, road construction and organizing of the road administration.

The 1929 Road Committee’s majority did not recommend establishment of a
centralized State road board such as in Italy or Germany, but consolidating the 376
road municipals into larger units, each headed by a locally elected Road Board. The
1929 Road Committee’s engineers proposed also State management of the most
crowded roads.*® The 1929 Road Committee’s studies revealed that road
municipals responsible for few kilometers of roads had far higher costs per
kilometer than road municipals responsible for many kilometers of roads.*®® The
explanation was most likely that urban road municipals with crowded roads had far
higher maintenance costs per kilometer than rural road municipals responsible for
many kilometers of sparsely trafficed roads. Because the economy recovered after
the depression, and increased economic activity led in turn to increased road traffic.

Riksdagen approved the 1934 Road Act after the Social Democratic and
Agrarian Parties’ class compromise in May 1933. The 1934 Road Act that came into

7 Ernst Augustinsson, “Vagar”, Teknisk tidskrift — Vag- och vattenbyggnadskonst, Vol. 61, February 28"
1931:28; Nils von Materen, “Véagar”, Teknisk tidskrift — Vag- och vattenbyggnadskonst, VVol. 62, February
27" 1932:23-24; Nils von Materen, “Det nya vaglagsforslaget”, Teknisk tidskrift — Vag- och
vattenbyggnadskonst, Vol. 63, January 28" 1933:1-3.

8 RAC established in 1923 its own Road Research Institute (Svenska vaginstitutet) that in 1935 became
a State research institute. RAC’s Road Research Institute furnished professional arguments, among others
through development and dissemination of new technologies for more rational and efficient road
construction and maintenance, and was thus of importance for those who engaged in lobbying for better
roads during the 1920s and early 30s (Ernst Augustinsson, “Véagar”, Teknisk tidskrift — Vag- och
Vattenbyggnadskonst, Vol. 61, February 28" 1931:28; Blomkvist 2001:116-11; Jonsson 1991:4; Turesson
1991:185-186).

49 «Riksautomobilvagar i Tyskland”, Teknisk tidskrift — Vag- och vattenbyggnadskonst, Vol. 63,
September 23" 1933:108.

0 0dd Albert, “Highway Economics”, Teknisk tidskrift — VAg- och vattenbyggnadskonst, Vol. 61,
October 24™ 1931:140; H. N. Pallin, “Der Strassenbau inU.S.A”, Teknisk tidskrift — Vag- och
vattenbyggnadskonst, Vol. 64, September 22" 1934:107-108.

1 See for instance Mom (2005:754 ff.) for an overview of the international debate about dedicated vs.
mixed roads.

2 Njls von Materen, “Det nya véglagforslaget”, Teknisk tidskrift — Vag- och vattenbyggnadskonst, Vol.
63, January 28" 1933:1-6.

5% prop 21/1934 in Gustafsson (1987:99 Figur 5).
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power in 1937 abolished the duty work, reduced the road municipals’ number to
170, increased the road municipals’ average road length to approximately 500
kilometers and codified many of the 1920s and early 30s road policy reforms. The
1934 Road Act formalized also the Royal Board of Roads and Waterways’ influence
on the road policy and road construction through establishment of County Road
Boards as the road municipals’ supreme authorities, almost as recommended by the
1929 Road Committee. The State county administrations’ road engineers, who were
the Royal Board of Roads and Waterways’ local representatives, were entitled to
participate in the County Road Board’s negotiations.*®* The combination of the
Royal Board of Roads and Waterways’ 1930 reform that established road
administrations in each county’s State administrations and the 1934 Road Act paved
hence the way for new local road administrations with seemingly many similarities
with Norway’s so-called Combined Road Administration established from 1893, as a
merger of the State’s Directorate of Public Roads that managed the trunk roads and
the counties’ Public Roads Administrations that managed the parish roads.

An important forum for dissemination of knowledge about modern road policy
and road construction among Nordic road administrators, engineers and construction
companies was Nordic Road Association (Nordisk vegteknisk forbund) established
in Stockholm June 19™ 1935.® Nordic Road Association with its many subgroups
has since then facilitated cross-national networking among road administrators,
consulting engineers and engineering and construction companies.

Sweden’s public road system increased significantly from the turn of the 19"
and 20™ century until World War Two. The roads managed by the road municipals
measured 59.257 kilometers in 1906, 65.807 kilometers in 1921, 71.623 kilometers
in 1926, 77.056 kilometers in 1931 and 88.595 kilometers in 1941.%® However, the
trunk roads and highways’ length increased only from 19.086 kilometer in 1910, to
19.990 kilometers in 1930 and 23.603 kilometers in 1936.¢” Most roads built by the
road municipals during the interwar years were thus local, except in the 1930s when
construction of trunk roads and highways increased somewhat.

4% Gustafsson (1987:96-98); Pettersson (1988:39, 50-53); Blomkvist (2001:102-103); Montelius
(1987a:27; 2000:19); Jénsson (1991:40); Liten Vagverkshistoria [Online October 9™ 2004] —
URL:http://www.vv.se.

5 The meeting in Stockholm June 19" 1935 where road engineers and road administrators from Sweden,
Denmark, Norway, Finland and Iceland founded Nordic Road Association was held in connection with
the first Nordic Road Congress. The first ideas about a Nordic Road Association came up already at
PIARC’s (Permanent International Association of Road Congress) meeting in Sevilla, Spain, in 1923, but
these ideas were not formalized until 1935. Nordic Road Association has since then been an important
arena for chartered engineers employed by the public road administrations, private construction and/or
consulting companies. The heads of the Nordic road administrations have all been crucial in Nordic Road
Association. The Royal Board of Road and Water Construction’s Chief Director Nils Bolinder became
Nordic Road Association’s first leader. Chartered engineer Nils von Materen was employed as the first
Secretary General (Jensen et al. 1995:14-20).

8 Kungl. Vag- och Vattenbyggnadsstyrelsen, Vag och Vattenbyggnadsverket 1/1-1944 — 30/6-1947,
Sveriges Officiella Statistik, Stockholm 1952:11.

7 Liljegren (1999:23 Tabell 1).
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The municipal taxes became the lever that shifted the balance between laymen
and professionals

The Royal Board of Roads and Waterways initiated in 1937, when the 1934 Road
Act came into force, development of master plans for the consolidated road
municipals. But these plans were never completed, because the Ministry of
Communications ordered further considerations about the road administration’s
organizing already in November 1938, because the ongoing municipal taxes study
required in October 1938 elucidation of possible State management of the public
roads. Equalization of the municipals’ tax burdens was namely impossible unless
abolition of the municipal property road taxes. The 1930s’ extensive road
construction combined with increased road traffic had, despite significant State
contributions to the road municipals, made the municipal property road taxes highly
noticeable, particularly in the high tax municipals. The road construction and
maintenance was in 1938 almost completely State financed and one of the few costs
that easily could be shifted from the municipals to the State.*®® The conclusion was
thus almost given when the State Takeover Commission commenced.

Appointment of the State Takeover Commission was not the only important
move that took place in 1938. An equally important institutional reform was creation
of a particular account (automobilskattemedlens specialbudget) in the State’s
accounting system that consolidated the vehicle and fuel tax revenues. The account’s
contra entries were the State’s annual road appropriations. Creation of this particular
account in the State’s general ledger for vehicle and fuel tax revenues dedicated
these revenues to road purposes.*®® Establishment of this particular account made it
very difficult for the executive to spend the road and vehicle tax revenues on
balancing the budget rather than on road investments and maintenance, and
institutionalized thereby the practice established since Riksdagen’s approval of the
first vehicle and fuel taxes in 1922.

The State Takeover Commission’s task listed several reasons for State
management of the public roads. The most important reasons were the fast growing
motoring that had made road management a national task, the road municipals’
varying road standard, the locally initiated road construction that led to different
priorities, the road municipals’ high transaction costs and the absence of economies
of scale. State managed roads would also improve the coordination of the road
construction and maintenance with regard to the business cycles’ fluctuations. The
State Takeover Commission’s 1941 recommendations added national security and
the armed forces’ needs to this list, and Riksdagen approved the State takeover in
1942.° Motions for State takeover of the management of public roads had been
forwarded to Riksdagen in 1889, 1905, 1908, 1910, 1911, 1915, 1919 and 1927, but
been rejected every time, usually because the farmers and non-socialist parties
feared increased costs and tax burdens.*”* Riksdagen’s 1942 decision concluded
hence almost 50 years struggles about the public roads’ management and financing,
and was a major victory for the Social Democratic Party, the Royal Board of Roads
and Waterways’ chartered engineers and other technocrats who desired a centralized

8 Gustafsson (1987:98); Gerentz (1991:19). See also Pettersson (1988:39-40)

49 Andréasson et al. (1997:44).

40 Gustafsson (1987:98); Blomkvist (2001:161-162).

7! pettersson (1988:123-126); Gerentz (1991:19); Montelius (1987a:27); Blomkvist (2001:161-163).
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State road administration operating according to the professionals’ norms, similarly
as for instance the Royal Board of Waterfalls (Kungliga vattenfallsstyrelsen). But
Riksdagen’s 1942 decision was more a result of Ernst Wigforss, Sweden’s strong
minister of finance’s desire for a municipal tax reform than the road engineers’
desire for rational and professional management of Sweden’s public roads, and can
thus be understood as a side effect of the minister of finance’s moves.

The executive established in 1943 the ground rules or institutional framework
governing the new State road administration. The 1943 Road Act (SFS 1943:431)
that came into force January 1% 1944 made the State responsible for management
and financing of the rural areas’ public roads, except those local roads still managed
by the municipals. The major cities maintained the responsibility for management of
their own public roads. The 1943 Road Statutes (SFS 1943:437) instituted road
management according to perennial plans and budgets, and furthered thereby the
practice established in 1931. The Royal Board of Roads and Waterways’ task was
development of perennial plans for the rural areas’ trunk roads. The county councils
became similarly responsible for development of perennial plans for all other rural
roads. The Royal Board of Roads and Waterways made also perennial road plans for
the cities based on the cities’ local plans. The King’s Decree for State Contributions
to the Cities’ Road Management (SFS 1943:438) established the principle the cities
received quadrennial State road contributions that had to be accounted for annually.
The State financed generally 95 percent of the cities’ construction and maintenance
costs for those roads eligible for State contributions. The King’s Decree of August
30™ 1943 for the Royal Board of Roads and Waterways and its subordinated county
units (SFS nr 681) regulated the new State road administration’s activities and
organizing.*’? The 1943 Road Act, Road Statue and Road Decrees punctuated
thereby the 1891 Road Act’s local or parochial road policy equilibrium, and
established a new equilibrium based on State management of most public roads that
placed the Royal Board of Roads and Waterways’ professionals in Sweden’s road
policy driver’ seat. The 1943 Road Statutes established also a rational division of
labor between the Road Board of Roads and Waterways that planned trunk roads
and other roads with national collective good characteristics and the county councils
that planned roads with local collective or private good characteristics.

Sweden’s new State road administration established January 1% 1944 was
organized according to French model, because the responsibilities for several
engineer-intensive infrastructures were gathered in the Royal Board of Roads and
Waterways that either became directly responsible for planning, construction and
maintenance, or for supervision of other boards or agencies responsible for planning,
construction, maintenance and/or operations of the infrastructures. The Royal Board
of Roads and Waterways in Stockholm and its 24 subordinated county road
administrations managed the rural areas’ trunk roads, highways and county roads,
and supervised also the cities’ management of the public roads. A Road Director
headed each of the Royal Board of Roads and Waterways’ county units, and
coordinated the road policy matters with the county councils, State county
administrations and the Royal Board of Roads and Waterways in Stockholm. This
model was upheld until the 1992 reform, which reintroduced regions transcending

472 Kungl. Vag- och Vattenbyggnadsstyrelsen, VAg och Vattenbyggnadsverket 1/1-1944 — 30/6-1947,
Sveriges Officiella Statistik, Stockholm 1952:3, 12-13, 24-25. See also Skarfors (1999:28-29).
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the county border similarly as prior to 1930.”® The road municipals were history
January 1% 1944, when the road policy and road construction governed by the road
municipals’ laymen were replaced by road policy and road construction governed by
the Royal Board of Roads and Waterways’ professionals.

Sweden’s new State road administration had seemingly many similarities with
Norway’s Combined Road Administration. But there were fundamental differences.
First, the Swedish executive outlined the road policy, forwarded the propositions to
Riksdagen that made the strategic decisions and approved the annual road
appropriations. Second, the Royal Board of Roads and Waterways received lump
sum allocations and implemented Riksdagen and the executive’s road policy
according to its own engineers’ scientific and professional standards, and furthered
thereby the practice established since the 1920s when the Royal Board of Roads and
Waterways managed allocation of the State road appropriations to the road
municipals. Finally, the Swedish executive and legislators delegated the road policy
and road construction to the Royal Board of Roads and Waterways’ professionals,
because neither the executive nor Riksdagen engaged in micro management of the
professionals such as their Norwegian opposite numbers did. This practice was
clearly in accordance with the tradition for policy implementation through an
autonomous State bureaucracy established since the 18" century, and was clearly an
example of path dependence.

Riksdagen approved also in 1939 State takeover of private railroads based on
voluntary agreements between the Royal Board of Railroads and the individual
private railroad companies.*’* This decision increased the Royal Board of Railroads’
number of kilometers of unprofitable railroads from approximately 1940. The
difference between Riksdagen’s 1939 approval of State takeover of the private
railroads and Riksdagen’s 1942 decision about State managed roads was striking,
according to the economic historian Lena Andersson-Skog, because the State’s
takeover of the railroads was a defensive move. Replacement of the road municipals
with a national road board was an offensive move.*”® Many railroads were
yesterday’s transport infrastructures in the early 1940s. Roads were then tomorrow’s
transport infrastructure, because of the road transports flexibility and cost
effectiveness compared to most obsolete railroads.

Conclusions

What about this chapter’s findings about the study’s four working hypotheses
concerning the Swedish case prior to 1945? This study’s main hypothesis or
benchmark, roads perceived as national collective goods with road policy and road
construction governed by politicians pursuing the common good was weakened
prior to the turning point in 1944, because roads were not considered national
collective goods in Sweden until 1942. Road policy and road construction had
namely been the farmers’ responsibility since the middle ages. The 1891 Road Act

478 Kungl. Vag- och Vattenbyggnadsstyrelsen, Vag och Vattenbyggnadsverket 1/1-1944 — 30/6-1947,
Sveriges Officiella Statistik, Stockholm 1952:3. See also Pettersson (1988:55 ff.); Montelius (1987a:23-
26; 1987h:80, 81); Kaijser (1999:234); Blomkvist (2001:52 ff., 113-116, 161-164); Historia i artal
[Online October 9" 2004] — URL: http://www.vv.se.

4™ Andersson-Skog (1993:139).

45 Andersson-Skog (1993:145, 148-149).

136



Chapter 3 — Sweden — the catch-up case

upheld the idea about roads as local collective or private goods though establishment
of the road municipals where layman governed the initially locally financed road
policy and road construction. However, the road municipals were challenged
throughout the 1920s and 30s by increased road traffic and increased State road
financing, which increased the Royal Board of Roads and Waterways’ professionals
influence on the road policy and road construction. An increasing number of
legislators recognized roads as collective goods, and Riksdagen approved in 1942
State management of the rural areas’ public roads. The 1943 Road Statutes
established a rational division of labor, where the Royal Board of Roads and
Waterways became responsible for planning of trunk roads and other roads with
national collective good characteristics, while the counties became responsible for
planning of roads with local collective or private good characteristics. The road
municipals were history January 1% 1944 when the Royal Board of Roads and
Waterways usually got the final say concerning road policy and road construction.
State financed road construction and delegation of the road policy and road
construction to the Royal Board of Roads and Waterways indicated clearly the
legislators perceived many roads as national collective goods.

This study’s second working hypothesis about roads perceived as local
collective or private goods with road policy and road construction governed by the
constituencies’ resource struggles was clearly weakened by the Swedish case prior
to 1945, even if roads first and foremost were considered as local collective or
private goods prior to Riksdagen’s 1942 decision. But Swedish the road policy and
road construction prior to 1944 was not governed by the constituencies’ resource
struggles, because the 1891 Road Act made road policy and road construction
municipal matters. The State’s involvement in the road policy and road construction
increased significantly during the interwar years because of increased State
financing after introduction of fuel and vehicle taxes, among others to mitigate the
1920s and 30s’ high unemployment when road construction was used as relief
works. But the State’s financial contributions to the road municipals were linked to
local property road taxes and managed by the Royal Board of Roads and
Waterways. Riksdagen was not directly involved such as Stortinget in Norway.

This study’s third working hypothesis about roads perceived as local collective
or private goods with road policy and road construction governed by the political
parties’ rivalry was weakened by the Swedish case prior to 1945, because the
political parties’ rivalry was not decisive for the road policy and road construction
prior to 1944, because the executives — no matter their political affiliation — used
road construction and maintenance counter cyclic during the 1920s and 30s to
mitigate the high unemployment. The political use of road policy and road
construction prior to the State takeover was indirect, via the road municipals and the
Royal Board of Roads and Waterways that allocated the State road appropriations.

The study’s final working hypothesis about road policy and road construction
governed by path dependence was clearly strengthened by the Swedish case prior to
1945. First, Sweden’s 1809 Constitution established a strong executive and a strong
legislature, and upheld the State bureaucracy established by Axel Oxenstierna in the
17" century. The ancient corporative system and the four-cameral Riksdagen
delayed Sweden’s modernization during the first part of the 19" century, but
Riksdagen’s decision in December 1865 punctuated this equilibrium and established
the bicameral system and abolished the estates’ privileges. Second, the four-cameral
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Riksdagen’s functional committee system was furthered even in the bicameral
Riksdagen, and was also an example of path dependence. Third, the 1907-09 and
1921 suffrage reforms punctuated the political equilibrium established through
Riksdagen’s introduction of the bicameral system, and established a new
equilibrium with entailing political economy that paved the way for the Social
Democratic Party’s takeover in 1932. Fourth, introduction of parliamentary rule in
1917 based on Riksdagen’s both chambers established similarly a unique political
system with a strong executive and legislature and State boards with a high degree
of autonomy both towards the executive and Riksdagen. These boards were first and
foremost governed by the norms about State reason and the professionals’ scientific
and professional standards, exactly as outlined by Axel Oxenstierna in the 17"
century, even if they also were kept in check by the administrative courts. The
boards’ autonomy developed since the 18™ century was clearly an example of path
dependence. Fifth, the Social Democratic and Agrarian Parties’ 1933 political horse
trade or class compromise established Sweden’s modern corporative negotiation
system, and changed once again the political economy, among others through
increased expert and technocrat influence on the policy development compared to
most other countries. The class compromise and new corporative negotiation system
paved the way for a new social contract between the citizens and the authorities,
which largely was based on a highly rational engineer approach to politics. Sixth,
establishment of a particular account in the State’s accounting system in 1938 that
consolidated the vehicle and fuel tax revenues, with the road appropriations as a
contra entry, instituted dedicated vehicle and fuel tax revenues to road purposes, a
practice established in the 1920s. Finally, Riksdagen’s 1942 decision and the 1943
Road Act, Road Statue and Road Decrees punctuated the 1891 Road Act’s local or
parochial road policy equilibrium governed by laymen, and placed instead the Royal
Board of Roads and Waterways’ professionals in the road policy driver’s seat from
January 1% 1944, when the executive and legislators delegated the road policy and
road construction to the professionals, in accordance with the practice instituted
since Axel Oxenstierna.

1945-1959 — Establishment of Sweden’s expert governed road
policy

The period 1945-59 was characterized by political stability despite the opposition
parties’ questioning of whether Sweden actually had parliamentary rule, because of
the bicameral system’s lag that maintained the Social Democratic Party’s power.
The postwar boom began in 1950 and lasted until 1975. Passenger cars became
Sweden’s most important mean of transportation from about 1950, but the postwar
road system was dysfunctional and not able to handle the fast growing road traffic.
The remedy was the executive, legislators and new centralized State road
administration’s import of ideas from USA about traffic engineering and
development of a national road plan to catch up Sweden’s lag concerning modern
road infrastructures.

Sweden’s political and economic development 1945-59

Sweden remained neutral during World War Two. The Swedish exports increased
50 to 100 percent during World War One but were halved during World War Two,
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according to the economic historian Lennart Schén. But the Swedish State and
politicians’ role in the economy increased significantly.*”® Germany was Swedish
trade and industry’s most important export market during World War Two,
according to the economic historian Lars Magnusson. Germany supplied Sweden
with most raw materials at least until 1943.*”” Many Swedish export industries
reoriented themselves during the war, and served instead the domestic needs for
supplies and armaments.*”® The Swedish exports to Germany were reduced after
1943 because of political pressure from the allied nations, particularly USA.*"
Many Swedish companies feared namely US blacklisting, and acted accordingly.

Prime Minister Per Albin Hansson died suddenly October 6™ 1946. Tage
Erlander, the Social Democratic Party’s minister of ecclesial matters, won the power
struggle with Gustav Méller and governed until October 1969.%° Sweden had little
need for reconstruction after the war, because of its neutrality. The Social
Democratic Party’s chief ideologue and minister of trade Gunnar Myrdal prepared
for a major postwar recession, similarly as after World War One, but the expected
recession failed to materialize. The planned regulations were therefore never
implemented fully, among others because of fierce opposition from the trade and
industry and the non-socialist parties, particularly the Liberal Party’s Bertil Ohlin.
The Swedish economy remained an open market economy.*®* United Nations (UN)
established in 1947 Economic Commission for Europe (ECE) headed by former
minister of trade Gunnar Myrdal. ECE’s tasks were among others coordination of
trade, economy, technology and environmental problems, and to improve Europe’s
infrastructures to fuel the economic growth.*®> Most ideas about a planned Swedish
postwar economy went away with Gunnar Myrdal. The postwar problem became not
deflation but inflation.

The Swedish Ministry of Finance increased its power within the executive
during and after World War Two, and became gradually a ‘super ministry’. Per
Edvin Skold, minister of finance from October 1949 to September 1955, and Gunnar
Strang, minister of finance from September 1955 until October 1976, achieved
particularly prominent positions within the executive, and constrained the other
ministries” room for maneuvering.*®® The Swedish Ministry of Finance achieved
thereby almost a similarly dominant position as the Norwegian Ministry of Finance,
but there were, as we will see later, some fundamental differences.

The Social Democratic Party’s executive reintroduced rationing in 1947
because of the European currency crisis, even if the rationing had been partly
abolished in 1946. Reintroduction of rationing fueled the non-socialist parties’
critique of the executive prior to the election. Reintroduction of gasoline rationing in
April 1948 furthered the non-socialist parties’ arguments against the executive’s
economic policy. This critique paid off, because the Liberal Party more than doubled
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its number of seats in the Second Chamber after the 1948 election.*®* But the Social
Democrats remained in position, despite their losses in the 1948, 1952 and 1956
Second Chamber elections, due to their control of the indirectly elected First
Chamber.*® The Social Democratic Party governed alone from July 1945 to
October 1951 and from October 1957 to October 1976 and in coalition with the
Agrarian Party from October 1951 to October 1957.%¢ The Agrarian Party got the
ministry of agriculture, interior, ecclesial matters and a consultative minister.**” The
bicameral system safeguarded thus continuity and partly status quo, exactly as
planned by Justice Prime Minister Louis De Geer, except that the First Chamber’s
lag and successive replacement maintained the Social Democratic Party’s power.

The postwar Second Chamber elections’ lack of political consequences
increased the non-socialist parties’ critique of the bicameral system, which in turn
led to replacement of the Second Chamber’s seat allocation according to d’Hondt’s
method by a modified St. Laglie’s method prior the 1952 election. This reform was
initially for the 1952 Second Chamber election only, but was upheld until
introduction of the unicameral system. Denmark’s 1953 constitutional reform,
hereunder abolition of the bicameral Rigsdagen and introduction of the unicameral
Folketinget with an election system based on one person — one vote, had similarly
consequences. Because Sweden’s bipartite executive surprised many in August 1954
when it appointed a commission to propose modernization of the constitution. Some
of the non-socialist opposition parties had then questioned whether Sweden actually
had parliamentary rule, because the Social Democratic and Agrarian coalition
remained in position even after the 1956 Second Chamber election.*®® However, a
new constitution and election system was still decades ahead, similarly as 100 years
earlier under the struggles about the four-cameral system and the estates.

Sweden’s 1950 trade and industry structure differed slightly from that in
Denmark and Norway, because of 20 percent agriculture, 40 percent industry and 40
percent services.*®*Sweden had a somewhat smaller agricultural sector than
Denmark and Norway and a larger industrial sector, but was otherwise rather similar
to the West European average. But Sweden was the only Scandinavian country
where production of investment goods and durable consumer goods became the
leading export sector after World War Two.*®® The Swedish trade and industries
differed therefore fundamentally from Denmark, where the agriculture and its
industrial offspring still dominated the exports, and Norway where the smokestack
industries’ export of raw materials and commodities achieved a prominent position
after World War Two. The so-called “Swedish model” was characterized by a
combination of the executive’s active labor market policy that encouraged
streamlining of the trade and industry and the trade unions’ so-called solidary wage
policy, outline by the Federation of Trade Union’s economists Gosta Rehn and
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