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Theme 1: Better policy-making

governments will always face difficult policy choices, even in times of peace and prosperity, and will 

be judged on the outcomes they produce. policy decision taken at all levels (supra-national, national, 

regional and local) will shape the strength of economic renewal and social well-being in the eU in 

the coming years. This theme poses a series of questions: how is policy designed in practice? What 

instruments are available? how can more creative solutions be found?  in seeking answers, it explores 

the qualities of good policy-making, approaches to longer-term strategic planning, stakeholder con-

sultation and the advent of co-responsibility with citizens and businesses (co-design, co-production, 

co-evaluation, etc.). it also sets out tools and techniques for regulatory and institutional reforms. in 

pursuing continuous improvement, it emphasises the importance of systematic feedback, the value of 

external scrutiny in driving up standards, and public sector innovation in its myriad forms.
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good governance is all about policy choices: how administrations make best use of the powers and 
resources entrusted to them by the public, and manage their relationships with citizens, businesses and 
other stakeholders. This chapter:

	Sets out the rudiments of policy design and decision-making, and describes techniques to the 
strength-test the policy-making process;

	explores how governments are looking beyond immediate policy pressures, and envisioning  
socio-economic development over long-term planning horizons;

	Describes the new ways that administrations are connecting with citizens and businesses through 
consultation and co-design;

	examines the challenges in policy delivery - managing performance-based spending within a sound 
fiscal framework, creating a regulatory framework that is conducive to growth, choosing the best 
organisational mode (‘make or buy’), and co-producing with businesses and citizens;

	recognises the pressures for continuous improvement in public policy, and reviews the contribu-
tions of evaluation, external scrutiny and public sector innovation.

policy-making is neatly summed up in these guidelines, issued by the office of the 
First minister and Deputy First minister of northern ireland in 2003:

Policy-making is the process by which governments translate their po-
litical vision into programmes and actions to deliver ‘outcomes’ - de-
sired change in the real world. [It] is about establishing what needs to 
be done - examining the underlying rationale for and effectiveness of 
policies - then working out how to do it and reviewing on an ongoing 
basis how well the desired outcomes are being delivered. (a practical 
guide to policy making in northern ireland).

every public official has a concept of what ‘policy’ means in his or her field, but a 
quick scan of government guidance and independent research globally finds no 
precise and universally agreed definition, except perhaps the dictionary consensus: 
a definite course of action. asked to describe policy in a specific domain, an official 
might see it as:

•	 The government’s intentions (“as the minister / mayor said …”);

•	 The administration’s actions (“a change in the law is being put to the 
assembly”, “we have just launched a new programme”, “the government is 
planning to decentralise delivery”, “the agency’s functions will be put out to 
tender”, etc.);

•	 a review of alternative options (“you’ll find the policy document on our 
website with details of the government’s analysis and its proposals for 
discussion”).

rather than attempt a comprehensive definition, this Toolbox focuses instead on 
the characteristics of policy in 5Ds. every policy should be a clear statement of 
direction. it should be the product of a robust assessment and hence deliberation 
over the pros and cons of prospective solutions, to enable a decision on the best 
way forward. policy sets out a course of action, so must lead to delivery, otherwise 
statements of intent are just warm words. policy-making should also be dynamic, 
taking account of changing circumstances, and flexible enough to adapt to experi-
ence and events.

The Toolbox also distinguishes between the concepts of policy and strategy (espe-
cially as not all policies are accompanied by strategies). The direction set out in the 
policy might be elaborated in a strategy, describing how resources are marshalled 
to achieve the government’s objectives. policy-making is deciding on a definite 

http://www.ofmdfmni.gov.uk/policylink-a-practical-guide-to-policy-making
http://www.ofmdfmni.gov.uk/policylink-a-practical-guide-to-policy-making
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‘path’ to be pursued, the strategy is the ‘road map’ for getting there. This chapter 
considers further how high-level objectives are articulated in policy-oriented strat-
egies (see theme 3 for how operational goals are translated into organisational 
strategies).

This chapter explores three fundamental aspects of policy-making - designing pol-
icy, choosing the instruments of implementation, and seeking continuous improve-
ment - and the ways and means to achieve them:

Key questions Ways and tools

how is policy designed? What and who informs 
decision-making? how can governments move 
from reactive and ad hoc policy decisions to 
more reflective, long-term planning?

 ➔ policy fundamentals

 ➔ Forward planning

 ➔ Strategy preparation

 ➔ consultation and co-design
What instruments are available to policy-
makers to achieve their policy goals? What are 
their relative merits? how best should they be 
implemented?

 ➔ public spending (see topic 7.1)

 ➔ laws and the regulatory framework

 ➔ institutional structures and reforms

 ➔ co-production
how does the administration know if the policy 
has been achieved? how can the administration 
strive for still-better performance and more 
creative solutions to established and emerging 
problems?

 ➔ monitoring and evaluation (including 
co-evaluation)

 ➔ performance audits

 ➔ external scrutiny

 ➔ public sector innovation

The policy choices taken by governments at all levels (supra-national, national, 
regional and local) will shape the strength of economic renewal in the eU in the 
coming years and the success in attaining europe 2020 goals of smart, inclusive 
and sustainable growth. This is particularly true of the effect of policy decisions on 
public administrations. public policy determines whether the most suitable institu-
tional structures and staffing are put in place (theme 3), whether the delivery of 
public services meets needs and expectations (theme 4), whether businesses are 
helped or hindered in delivering economic prosperity (theme 5), whether the judi-
ciary is able to operate independently and to the highest standards of quality and 
efficiency (theme 6), and whether scarce public resources are managed prudently 
(theme 7). ethics are integral to good policy-making, but policy can also dictate the 
extent to which integrity is integrated into the functioning of the administration 
itself (theme 2).

Ultimately, every government at whatever level is judged by its policy choices and 
their outcomes, which places a high premium on strengthening policy-making as a 
process, in order to try and achieve the desired results.

http://ec.europa.eu/europe2020/index_en.htm
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1.1. Qualities of good policy-making
policy-making is usually described as a cyclical process, 
from problem identification to programme evaluation, which 
in turn informs the next round of policy design. But the lack 
of a consensus definition reflects the reality that policy-mak-
ing is a flexible concept, which in practice does not follow 
rigid rules. Decision-making should be underpinned by cer-
tain principles, however, that can be applied whatever the 
context. While unexpected events mean that policy-making is sometimes sporadic 
and reactive (policy ‘on the hoof’), governments also face demographic, economic 
and environmental challenges which extend beyond the short term, and often de-
mand pan-european or global solutions. in this light, many public administrations 
are finding the time and space for forward policy planning over medium-long term 
horizons, covering more than one electoral cycle. They are also increasingly looking 
to actively involve citizens and businesses in policy-making, rather than as the pas-
sive recipients of policy decisions.

The ‘policy cycle’ is a well-established concept, which is typically taught as the ra-
tional model of policy decision-making. While some version set out more or fewer 
stages to the process than others, and the terminology and may vary, the basic 
sequence of stages follows a common pattern:

•	 a problem is identified, and the underlying causes and needs are anal-
ysed, to determine whether there is a rationale for public policy interven-
tion, for example due to market failure or government.

•	 a policy response is formulated, based on setting out a number of scenar-
ios that will resolve the problem and satisfy the needs and expectations of 
the affected parties (whether citizens, businesses, public institutions, etc.), 
and an options appraisal is performed that weighs the pros and cons of 
alternative approaches.

•	 The preferred solution is selected, usually at the political or senior man-
agement level, following consultation with interested stakeholders that will 
be directly affected by the outcome, wherever possible.

•	 The policy is implemented as agreed and subjected to monitoring, as a 
management tool to track performance and measure progress against the 
plan, including any deviations or unforeseen outcomes.

•	 Finally, the policy is evaluated, to determine whether it has been success-
ful in addressing the original problem and meeting the needs of affected 
parties. if so, the evaluation seeks to draw out learning points for future 
interventions, and if not, the evaluation notes whether the original objec-
tive has been overtaken by subsequent developments or recommends an 
alternative course of action, thereby feeding back into policy design.

This traditional policy-making model is presented below. it is widely recognised that 
this is an idealised view of the policy process, and that the model is intended to 
be illustrative.
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Evaluate policy 
(assess whether 

problem addressed)

Implement policy
(proceed to action

& monitor progress)

Decide policy 
(consult and adopt 
course of action)

Formulate policy
(set objective

& assess options) 

Identify problem
(analyse needs)

Classic policy cycle model

in practice, the reality is usually more complicated and sometimes chaotic too:

•	 administrations rarely start with a blank sheet of paper. The initiative for 
policy design can come from a variety of sources: political commitments 
made at election time, the priorities of individual elected officials (minis-
ters, mayors, etc.), obligations from eU directives and international treaties, 
public pressure, emerging crises, new approaches to old policy problems, 
lobbying by think tanks and associations, and many more. This ‘frames’ the 
problem identification and policy formulation within a pre-existing set of 
ideas and proposals. if allowed, the administration might wish to challenge 
these assumptions, in the interests of policy rigour, but in any case, they 
represent the initial parameters for policy-making most of the time.

•	 The conventional model suggests that policy-making is a linear, sequen-
tial, end-to-end process, and that administrations have sufficient time to 
conduct each phase and reflect on the outcome before proceeding to the 
next. in practice, the stages in the ‘cycle’ are inter-dependent, can happen 
simultaneously and often cannot be separated from each other. elected 
officials at any level (supra-national, national, regional or local) may re-
quire or request policy advice which is all-encompassing and all-at-once: 
immediate solutions to current problems, including scenarios, a recommen-
dation on the best way forward, and a proposal for how the policy will be 
delivered, including budget and responsible body. The policy decision may 
involve a number of iterations, with goals, potential actions and preferred 
option all evolving, often together, as new inputs or information are sought.

•	 policy-makers can reach decisions without being able to consider all avail-
able options thoroughly, either because of limited information or time con-
straints. in many cases, the solution is announced on the basis of political 
expediency or parliamentary timetables, rather than objective evidence. 
in the real world of unforeseen events and 24 hour news, decision-makers 
sometimes have to make policy pronouncements quickly in response to 
emerging situations.

•	 The chain of supposed events in the policy cycle is easily broken, espe-
cially when there is a change of government. even when the government is 
stable, elected officials may resign, retire or be replaced before a policy is 
fully formulated, implemented or evaluated. Their successors may wish to 
change the direction of policy. evaluation is often the poor relation of the 
policy-making process, either being neglected completely, or the findings 
arrive too late to influence changes in policy design.
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•	 monitoring is more common, but not necessarily systematic (using base-
lines, indicators and benchmarks). elected officials will often know when a 
policy is not performing anyway through the less formal channels of public 
opinion, critical media and business lobbying. at this point, any stage of the 
policy-making process – goals, delivery options, actual implementation – 
may need to be adjusted or even abandoned.

For these reasons, the policy-making process can be thorough or flawed, and all 
points in between. even the best of intentions can become ‘bad policy’ at the point of 
implementation, with unexpected and unfortunate consequences. The policy-mak-
ing process will never be an exact science, as the environment is ever changing. 
in a dynamic world, public administrations face difficult choices, must steer a path 
through complicated scenarios, and manage uncertainties created in complex situ-
ations (see below). (1) policy is prone to exogenous factors and its effects are never 
entirely predictable, which puts a premium on ‘adopt-and-adapt’. administra-
tions should focus on high-level objectives and always keep them in sight, but 
remain ready to respond to events as 
they arise, and willing to adjust short-
term operational goals and activities 
accordingly.

public policy-making is inseparable 
from the democratic mandate, so 
policy development should reflect 
the relationship between the 
political priorities of elected officials 
(national, regional or local) and 
the ‘wise counsel’ of appointed 
officials (civil servants). given the 
importance of evidence-based policy, 
this requires clear strategic direction 
and leadership from politicians to be 
married to balanced and professional 
advice from the administration.

an alternative approach to the ‘policy cycle’ model, which reflects reality more 
closely, is to concentrate on creating the right culture, working environment and 
organisational structures for sound policy design. This approach relies on applying 
flexibly the qualities of policy-making. The Uk’s institute for government has set 
out a vision of the policy process which takes ‘policy fundamentals’ as its building 
blocks, and the sequence in which they are assembled is a secondary concern.

(1)  See Bourgon, J. with milley, p. (2010), “The new Frontiers of public administration”.

Complicated scenarios -
due to problem size,

scale or scope, or process
that is intricate and risky

(e.g. international
negotiations)

Good
governance

Difficult choices -
due to conflicting views
and interests, lack of

information, resources,
capacity, political will or

time (e.g. deficit reduction)

Complex situations -
due to broad dispersion
of power, high degree

of interdependence and
unpredictability and some
emergent characteristics

(e.g climate change)

http://nsworld.org/sites/nsworld.org/files/New_Frontiers_of_Public_Administration.pdf


QUALITY OF PUBLIC ADMINISTRATION – A TOOLBOX FOR PRACTITIONERS

36

Policy fundamentals

many existing models of policy making are increasingly inappropriate in a world of decentralised services and 
complex policy problems. in the face of these challenges, we need to give a more realistic account of what good 
policy making should look like – and then ensure the surrounding system increases its resilience to the inevitable 
pressures to depart from good practice. The starting point is our analysis that there are certain fundamentals 
of good policy making which need to be observed at some point in the policy process:

•	 clarity on goals;

•	 open and evidence-based idea generation;

•	 rigorous policy design;

•	 responsive external engagement;

•	 Thorough appraisal;

•	 clarity on the role of central government and accountabilities;

•	 establishment of effective mechanisms for feedback and evaluation.

The fundamentals draw on elements of current policy making models, but place additional emphasis on policy 
design and clear roles and accountabilities. They need to be seen alongside the need to ensure long-term afford-
ability and effective prioritisation of policy goals. overlaying these criteria has to be a decision on resources and 
resource availability. individual policies have to be affordable over their life time and represent good long-term 
value for money.

By policy design, we mean the stage in the process which turns policy ideas into implementable actions. policy 
design is a fundamental yet under-developed part of the policy process. many ideas which look good on paper 
are not feasible to implement – and it is often too late to change course when the legislation is on the statute 
book and political capital has been expended. Those failures can come from multiple causes, but one recurrent 
theme is the failure to understand the likely behaviours of those whose actions the policy is designed to affect. 
policy makers need to be able to use prototypes and stress-test policies to ensure they are implementable, 
which will require new partnerships and a greater involvement of service users in policy development. more rad-
ically, policy makers (and parliament) will need to move on from the idea that central government creates fixed 
designs for policies, and start creating designs that are flexible enough so others can adapt them to changing 
circumstances.

Source: Extracted from Hallsworth M., and Rutter J., “Making policy better: improving Whitehall’s core business”, 
Institute for Government, UK

With some minor adjustments to increase transferability to european administra-
tions, the institute for government’s checklist is a useful mechanism to assess 
whether all the fundamentals have been achieved during the policy process, irre-
spective of the order they are performed. These seven building blocks are explored 
in more detail in the topics and tools in the rest of this chapter.

http://www.instituteforgovernment.org.uk/sites/default/files/publications/Making%20Policy%20Better.pdf
http://www.instituteforgovernment.org.uk/sites/default/files/publications/Making%20Policy%20Better.pdf
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‘Fundamental’ Key questions References
clear goals  ➔ has the issue been adequately defined and properly framed?

 ➔ how will the policy achieve the high-level objectives of the government / 
ministry / municipality?

Topics 1.1.1, 1.1.2 
and 1.3.3

evidence-based 
ideas

 ➔ has the policy process been informed by evidence that is high quality and up 
to date?

 ➔ has account been taken of evaluations of previous policies?

 ➔ has there been an opportunity or licence for innovative thinking?

 ➔ have policy-makers sought out and analysed ideas and experience from the 
‘front line’ or other european administrations?

rigorous design  ➔ have policy-makers rigorously tested or assessed whether the policy design is 
realistic, involving implementers and/or end users?

 ➔ have the policy-makers addressed common implementation problems?

 ➔ is the design resilient to adaptation by implementers?
external 
engagement

 ➔ have those affected by the policy been engaged in the process?

 ➔ have policy-makers identified and responded reasonably to their views?

Topics 1.1.3, 1.2.3 
and 1.3.2

Thorough appraisal  ➔ have the options been robustly assessed?

 ➔ are they cost-effective over the appropriate time horizon?

 ➔ are they resilient to changes in the external environment?

 ➔ have the risks been identified and weighed fairly against potential benefits?

Topic 1.2.1

clear roles and 
accountabilities

 ➔ have policy-makers judged the appropriate level of (central) 
government involvement?

 ➔ is it clear who is responsible for what, who will hold them to account, 
and how?

Topic 1.2.2

Feedback 
mechanisms

 ➔ is there a realistic plan for obtaining timely feedback on how the policy is 
being realised in practice?

 ➔ Does the policy allow for effective evaluation, even if government is not 
doing it?

Topic 1.3.1

The new Synthesis (nS) initiative has developed an evolving theoretical frame-
work for helping governments to face the challenges of the time, whether the re-
sponse involves policies, programmes, projects, services, structures or systems. The 
approach focuses on applying a series of techniques, summarised in a Self-help 
guide for practitioners:

Technique Overview

Positioning The Power of a “Broader Mental Map”: the way we think about the role of government in 
society and the way we frame issues transform the way we address the issues, the relationship 
with citizens and the impact of government actions. positioning recognises that public policies, 
programmes and agencies are instruments to serve a broader public purpose. They are import-
ant insofar as they move society forward and contribute to better societal results. positioning is 
about: exploring the inter-relationship between agency, system-wide and societal results; gain-
ing an appreciation of the ripple effects of government actions across government and across 
society; and expanding the space of possibilities and the range of options open to government. 
positioning is a pragmatic search for what is feasible with the resources and capabilities avail-
able at the time.

Leveraging The Power of Others: discovering how government can achieve the greatest possible impact 
with the least amount of effort and economy of resources by enrolling the contribution of others 
to bring viable and sustainable solutions to the problems we face as a society. leveraging is 
about pooling capabilities and resources across multiple boundaries and interfaces to achieve 
results of higher public value at a lower overall cost to society. government does not need to do 
it all to serve the collective interest well. it can achieve better results by focusing on what it is 
best positioned to do while building on the strength of others. government actions form part of 
long chains of intermediate results where the contributions of multiple agents are necessary to 
achieve the desired public outcome.

http://nsworld.org/content/welcome-ns-world
http://nsworld.org/sites/nsworld.org/files/NSPublications/2013/NS%20Handbook%20-%20Electronic%20Version.pdf
http://nsworld.org/sites/nsworld.org/files/NSPublications/2013/NS%20Handbook%20-%20Electronic%20Version.pdf
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Technique Overview

Engaging The Power of People: transforming the relationship between government and citizens from 
one where government is the primary agent responsible for serving the public good to one of 
mutuality and reciprocity. engagement is about:

•	 exploring what government is best positioned to do, what citizens can do for themselves, 
what can best be accomplished by working together and how it may all fit together;

•	 Designing public policies, programmes and services that give citizens, users and beneficia-
ries an active role in working with public agencies to create and produce public results;

•	 creating an enabling environment that encourages and promotes self-organisation and 
self-governing practices by citizens. This means encouraging citizens to work together to 
take charge of addressing issues of concern to them in a manner that also promotes the 
collective interest.

•	 Building resilience by encouraging participation, shaping policy responses that reduce the 
risks of dependency, building trust and confidence in the collective capacity to invent solu-
tions to the challenges we face as a society.

Positioning is about framing the policy problem and the response, so that it looks 
beyond the performance of individual organisations (‘agencies’), and lifts sights 
towards higher-level objectives and outcomes: societal results. Leveraging is about 
breaking down silo thinking, within and beyond the public administration, and seek-
ing new ways to coordinate and cooperate. Societal problems increasingly require 
an integrated approach that cuts across several policy fields, and may necessitate 
inter-agency programmes with a coordinating project leader. in the netherlands, 
for example, such initiatives within the public administration can last several years, 
and thereby justify the setting-up of an inter-ministerial programme department. 
Engaging takes government into the often unfamiliar territory of co-responsibili-
ty: transforming the relationship with citizens to one of shared responsibility (see 
topic 1.1.3).

1.1.1. policy design

The strength of the evidence base is the foundation of suc-
cessful policy-making, along with its interpretation. policy ad-
visors should cast a wide net when thinking about potential 
sources, including: official statistics; existing studies from in-
house, academia, associations, think-tanks, etc.; evaluation 
findings; surveys, panels and other original research (if appro-
priate and affordable); expert inputs; and evidence from stake-

holders, both interested and affected parties. icT can play an important role in 
evidence-based policy-making in the use of ‘big data’, simulation and prototyping.

one option is to outsource the gathering and assessment of evidence to a dedicat-
ed public authority with specific expertise in research and analysis, such as the cpB 
netherlands Bureau for economic policy analysis, which is part of the ministry of 
economic affairs, but functions independently.

http://ec.europa.eu/digital-agenda/en/big-data
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Inspiring example: CPB Netherlands Bureau for Economic Policy Analysis

cpB netherlands Bureau for economic policy analysis (cpB) conducts scientific research aimed at contributing to 
the economic decision-making process of politicians and policymakers. it was founded in 1945 and has been a 
part of the ministry of economic affairs ever since. its director is appointed by the minister, in consultation with 
other members of the government, but cpB is fully independent as far as the contents of its work are concerned. 
it also has its own legal mandate and an independent advisory committee. research at cpB is carried out on 
cpB’s own initiative, or at the request of the government, parliament, individual members of parliament, or for 
example national trade unions or employers’ federations. it is largely publicly financed. To ensure its indepen-
dence, a maximum of 20 % of its annual budget may originate from external assignments. however, cpB is 
not allowed to compete with commercial research bureaus, and external assignments are limited to local and 
national governments, european institutions or international governmental organisations.

The output for which cpB is best known includes its quarterly economic forecasts of the development of the 
Dutch economy. The main forecasts are the central economic plan (cep), published every spring, and the macro 
economic outlook (meV), which is published jointly with the annual Budget at the opening of the parliamentary 
year in September. a special forecast is the medium-Term Forecast, which is published at the start of each elec-
tion cycle. This forecast differs from the above-mentioned cpB forecasts by covering a four-year period. it offers 
a foundation for the development of policy plans by political parties and the negotiations for a new government 
after the general elections. From 1986 onwards, cpB has offered interested political parties an analysis of the 
economic effects of the policy proposals in their election manifestos. The plans of the participating parties are 
analysed identically, thus offering voters a comprehensive tool for comparison of the parties, contributing to 
the transparency of the election process. after the elections, cpB is often requested to analyse all or some of 
the policy proposals put forward during the negotiations for a new government. These analyses use the same 
methods as those used during the analysis of the election manifestos.

cpB analyses policy proposals in a number of different ways and also evaluates the effects of policy measures 
that have already been implemented. Since the early 1950s, the bureau analyses the costs and benefits of 
large infrastructural projects. These studies are known in Dutch by the acronym mkBa (Societal cost Benefits 
analysis). examples include the Delta plan, the construction of the east Flevoland polder and the Betuwelijn 
freight railway. cpB also conducts research into numerous other areas - for example, the economic effects of 
ageing, globalisation, health care, education, the financial crisis, or the regulation of market orders. Such work is 
sometimes co-financed externally—in particular, by Dutch ministries or the european commission.

For further information: Edwin van de Haar, Executive Secretary, e.r.van.de.haar@cpb.nl, http://www.cpb.nl/en

another well-known example is the productivity commission (2), which is the gov-
ernment of australia’s independent research and advisory body on a range of eco-
nomic, social and environmental concerns, with a mandate to help governments 
make better policies in the long term interest of the australian community. in a 
2009 speech, the former chairman emphasised heavily the value of the evidence 
base, and its contribution to avoiding false assumptions and flawed policy propos-
als, including as a check on the validity of the high-level objective.

(2)  The productivity commission advises on a range of economic, social and environmental issues. its independence is 
underpinned by an act of parliament. its processes and outputs are open to public scrutiny and are driven by concern for 
the wellbeing of the community as a whole. For further information: http://www.pc.gov.au/

http://www.cpb.nl/en
http://www.pc.gov.au/
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Inspiring example: Productivity Commission (Australia)

“Without evidence, policy makers must fall back on intuition, ideology, or conventional wisdom — or, at best, 
theory alone. and many policy decisions have indeed been made in those ways. But the resulting policies can go 
seriously astray, given the complexities and interdependencies in our society and economy, and the unpredict-
ability of people’s reactions to change. From the many examples that i could give, a few from recent productivity 
commission reviews come readily to mind:

•	 in our research on the economic implications of australia’s ageing population, we demonstrated that 
common policy prescriptions to increase immigration, or raise the birth rate, would have little impact 
on the demographic profile or its fiscal consequences (indeed, higher fertility would initially exacerbate 
fiscal pressures);

•	 our report into road and rail infrastructure pricing showed that the presumption that road use was sys-
tematically subsidised relative to rail was not borne out by the facts (facts that were quite difficult to 
discern);

•	 in our inquiry into waste management policy, we found that the objective of zero solid waste was not 
only economically costly, but environmentally unsound;

•	 our inquiry into state assistance to industry showed that the bidding wars for investment and major 
events the state governments engaged in generally constituted not only a negative sum game national-
ly, but in many cases a zero sum game for the winning state;

•	 our recent study on australian’s innovation system reaffirmed that, contrary to conventional opinion, 
the general tax concession for r & D mainly acted as a ‘reward’ for research that firms would have per-
formed anyway, rather than prompting much additional r & D;

•	 our recent draft report on parental leave, indicated that binary views in relation to whether childcare was 
a good or a bad thing were both wrong, depending on which age group you were looking at, and that 
there were many subtle influences involved.

•	 now i am not saying that policy should never proceed without rigorous evidence. often you can’t get 
sufficiently good evidence, particularly when decisions must be made quickly. and you can never have 
certainty in public policy. all policy effectively is experimentation. But that does not mean flying blind — 
we still need a good rationale or a good theory. rationales and theories themselves can be subjected 
to scrutiny and debate, and in a sense that constitutes a form of evidence that can give some assur-
ance about the likely outcomes. importantly though, all policy experiments need to be monitored and 
evaluated and, over time, corrected or terminated if they turn out to be failures. These are things that 
governments typically find hard to do — particularly the termination part.”

Source: Banks, G. (2009), “Evidence-based policy making: What is it? How do we get it?” (ANU Public Lecture 
Series, presented by ANZS OG, 4 February), Productivity Commission, Canberra.

officials may need to draw on fresh thinking to solve often well-established and 
intractable policy dilemmas. in seeking creative solutions, public administrations 
may need to look beyond their own internal know-how experience, and search for 
answers further afield – from front-line staff, affected stakeholders, other adminis-
trations, academia and think-tanks, etc. This can create insecurity, as policy officials 
feel they are either ceding responsibility or acknowledging they don’t have all the 
answers, but it also empowers them by bringing different perspectives and new 
intelligence to the table.

policy design can embody innovation by being inventive (entirely new concepts) or 
incremental (improving on existing practice). Ultimately, administrations may need 
to experiment, in order to find elusive routes to desired outcomes, when other ways 
have been found lacking, by launching prototype actions, evaluating their perfor-
mance, jettisoning some practices and expanding others (see also topic 1.3). There 
are risks with experimentation, however, as the media and public can be critical of 
failure and what is seen as wasted public resources. This highlights the value of 

http://www.pc.gov.au/speeches/gary-banks/cs20090204
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shared ownership with citizens and businesses by co-opting all interested parties 
into the decision-making process (see also topic 1.1.3). one of the best known 
examples of putting this principle into practice is Denmark’s mindlab, a cross-gov-
ernmental and multi-disciplinary innovation unit which involves citizens and busi-
nesses in creating new solutions for society. mindlab is both an organisation with 
its own permanent staff and secondments, and a physical space that can provide a 
neutral location for exercising creativity and collaboration.

Inspiring example: MindLab (Denmark)

established in 2002, mindlab is jointly owned by three ministries (ministry of Business and growth, ministry of 
education, and ministry of employment) and one municipality (odense), and collaborates formally with the min-
istry for economic affairs and the interior. mindlab’s mission is to work with its owners to create change which 
generates the desired value for citizens, businesses and society. mindlab is instrumental in helping key deci-
sion-makers and employees to view their efforts from the outside-in and see them from a citizen’s perspective, 
as a platform for co-creating better ideas. mindlab has three strategic objectives:

1. public sector innovation: mindlab will strengthen the outcomes of public policies through systematic 
insight into the perspective of citizens and businesses, and active involvement of the stakeholders 
which can turn new ideas into practice.

2. change capacity: mindlab will build knowledge about new approaches to public problems. This knowl-
edge shall enhance the owners’ competencies to take courageous change initiatives.

3. Visibility and legitimacy: mindlab will work actively to qualify the public sector innovation agenda and 
to share the owners’ role as co-creators of one of the world’s leading innovation environments.

mindlab was originally created for the ministry of economic and Business affairs as an internal incubator for 
invention and innovation, with five employees. at that time, the vision of an in-house laboratory as a centre 
of creativity and innovation was unique for a ministry. in the years that followed, mindlab conducted over 
300 workshops, both within the ministry and for a broad range of other public and private organisations. in 2007, 
a new strategy and new goal were set for mindlab: its focus would be the active involvement of both citizens and 
businesses in developing new public sector solutions. at the same time, mindlab acquired two additional parent 
ministries, namely the ministries of Taxation and employment. in this manner, mindlab also became a fulcrum 
of intra-governmental cooperation. Finally, the strategy involved mindlab taking on a number of professional 
researchers, with the aim of establishing a more robust methodological foundation for its work.

Today, mindlab has considerable experience with innovation processes that are based on the realities experienced 
by citizens and businesses, and which also promote collaboration across the public sector. mindlab’s core staff 
consists of:

•	 Seven project managers with a background in design, political science, anthropology, sociology and 
communication.

•	 Seconded project managers heading up some substantial user-centred development projects within one 
or more of the parent ministries, for between six and twelve months.

•	 a research manager responsible for working with experts, think tanks, researchers and other knowledge 
environments to generate valuable change in mindlab’s parent ministries.

•	 Trainees and students with a background in public administration, sociology, communication and design.

mindlab’s strategic direction is set by the Board, which meets three to four times a year, and comprises the 
permanent Secretaries of the three ministries and the chief executive of odense municipality. The Board also 
gives final approval to mindlab’s portfolio of projects. an international advisory Board has been established to 
provide the Board with expert input drawn from Denmark, australia, canada, United kingdom and United States. 
mindlab resides in the ministry of Business and growth in a specially designed and flexible office space, which 
can be easily reconfigured. The space comprises several zones. The mind is the characteristic egg-shaped space 
lined on the inside with whiteboards. architects norD have developed the concept in collaboration with designers 
all the Way to paris. They have created the Workshop Zone, which is the largest section, and is where most of 
mindlab’s workshops take place. The library consists of mobile shelving that contains mindlab’s literature, plus a 
high table that is used for meetings, lunches and informal gatherings.

For further information: info@mind-lab.dk, see also http://www.mind-lab.dk/en

mailto:info@mind-lab.dk
http://www.mind-lab.dk/en
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The fear of failure can also be mitigated by conducting rigorous options appraisals 
before embarking in a new direction, as a well-established method and a crucial 
component of impact assessment, which is described further in topic 1.2 in the 
context of assessing proposed legislation, but is applicable to all policy proposals 
that have an economic, social or environmental effect. options appraisal applies 
cost-benefit analysis (cBa) techniques to several implementation scenarios, typically 
involving the status quo option (‘do nothing’), the proposed solution and at least 
one other alternative. The appraisal must be genuinely impartial and indifferent 
to the options to add any value, otherwise it is just a post hoc rationalisation of a 
pre-selected way forward.

in finalising the choice of policy instrument, policy-makers need to consider the 
role of the public administration and its relationship to the chosen mode of 
implementation, especially if it involves decentralisation, outsourcing or co-pro-
duction. The government may wish to devolve responsibility for the details of im-
plementation to the organisation(s) tasked with delivery, especially if the policy 
subject is complex and front-line providers are far better placed to determine what 
is best. it may seek to pilot a variety of methodologies, to see what works most 
effectively. it may wish also to select an array of providers with strengths among 
different target groups to promote diversity. These considerations have been codi-
fied by the institute for government (op. cit.) as four criteria:

Criteria Key questions

risk  ➔ Does the government action need to be ‘right first time’?

 ➔ is the priority to achieve a specific goal as efficiently or efficiently as possible, or to explore 
new possibilities?

Uniformity  ➔ What is the appetite for variety and divergence in service provision?
complexity  ➔ is the issue so complex that it is better for the system of actors to address it through adaptation, rather 

than specifying a solution in advance?

 ➔ how likely is it, that central direction will be able to control the actors responsible for realising the policy 
in practice?

capacity  ➔ What is the capacity of the actors in the system to address the policy issue through their own agency?

 ➔ is central government able to intervene to build such capacity?

 ➔ To what extent is guidance or direction being requested?

1.1.2. Forward planning

increasingly, governments are looking to engage in longer-term 
strategic planning over horizons of typically up to 10-20 years 
into the future. Such techniques were first introduced during 
post-war reconstruction in military and spatial planning, and 
started to appear in corporate planning in the 1960s. Within 
mainstream public administration, foresight units came 
to prominence in the 1980s and 1990s, usually focusing on 

scientific and technological development. The european commission has published 
a set of principles that, if followed, should ensure that foresight makes an effective 
contribution to policy development, and guidelines and checklists for implementing 
these principles.

The commission itself has the Joint research centre (Jrc), as its in-house science 
service, with a mission to provide eU policies with independent, evidence-based 
scientific and technical support throughout the whole policy cycle. among the 
services offered by the Jrc is ‘foresight and horizon scanning’ to look into the 
longer-term impact of policies and technologies and anticipate emerging societal 
challenges.

http://ec.europa.eu/research/foresight/pdf/21967.pdf
https://ec.europa.eu/jrc/en/research/crosscutting-activities/foresight
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European Commission’s Joint Research Centre (JRC)

Working in close cooperation with policy Directorates-general, the Jrc addresses key societal challenges while 
stimulating innovation through developing new methods, tools and standards, and sharing its know-how with 
the member States, the scientific community and international partners.

Jrc’s foresight work explores the future of scientific and technological achievements and their potential impacts 
on society. it aims to identify the areas of scientific research and technological development most likely to bring 
about change and drive economic, environmental and social benefits for the future. Foresight studies at the Jrc 
identify and analyse societal challenges that have implications on research and eU policies in extended period 
of time - from five to thirty years.

They follow a defined methodological approach based on a combination of qualitative and quantitative methods 
and techniques (e.g. scenario analysis, trend analysis, etc.). They are highly participatory, engaging experts from 
different backgrounds as well as stakeholders from the european commission’s policy Directorates-general 
(Dgs), industry, industrial associations, research organisations, universities and ngos. The topics selected for 
the foresight studies are identified through high-level political priorities or together with client Dgs.

horizon scanning entails the gathering of information on emerging issues and trends across the policy spectrum 
in the political, economic, social, technological and environmental setting. it looks further into the future than 
the timeframe of already planned activities.

The Jrc is linked to the european Foresight platform (eFp), which is a network building programme supported 
by the european commission. it aims at building a global network that brings together different communities 
and individual professionals to share their knowledge about foresight, forecasting and other methods of future 
studies. you can find information about current and past foresight projects, conferences, workshops, press arti-
cles and other future studies information, e.g. the successor of the well-known Forlearn foresight guide, here: 
http://www.foresight-platform.eu/community/forlearn/

rather than establish permanent units, some member States conduct futures 
research that is time-limited, but wide-ranging and far-reaching in scope, such as 
Finland’s futures reports, which have been an integral element of the parliamentary 
cycle for over 20 years. The latest Finnish analysis to 2030 is pan-governmental 
and connected to wider networks and expert sources. During preparation of the 
latest report, the prime minister’s office announced it was contemplating a more 
permanent arrangement (3) to establish a foresight model, “to provide Finnish 
decision-makers with the best possible perspectives into the future”. This would 
include: appointing a Foresight group comprising permanent and non-permanent 
members, tasked with coordination and innovation relating to Finnish foresight 
activities; creating a national foresight network; inviting ‘foresight actors’ to 
convene at regular foresight forums; commissioning an international foresight 
report to complement the national one; providing training on foresight expertise; 
and the possibility of an online portal known as Tulevaisuuskartasto.fi (“the future 
atlas”), for the distribution of foresight data, analysis and discussion.

(3)  “cooperative and continuous foresight. a proposal for a national foresight approach” http://vnk.fi/en/
national-foresight-cooperation

http://www.foresight-platform.eu/community/forlearn/
http://www.foresight-platform.eu/community/forlearn/
http://vnk.fi/en/national-foresight-cooperation
http://vnk.fi/en/national-foresight-cooperation
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Inspiring example: Well-being and sustainable growth in 2030 (Finland)

once in each electoral period, the government of Finland submits its Foresight report to parliament on the long-
term perspectives and options faced by society relating to policy decisions to be taken in a 10-20 year period, 
with the aim to encourage a broad debate in society. The prime minister’s office is responsible for the government 
Foresight report and promoting the implementation of policies within the given time frame. The most recent 
‘government report on the Future’ was adopted by the government in october 2013, focusing on well-being and 
sustainable growth to 2013. The report is not an action programme, but instead seeks to highlight factors and 
development paths that will facilitate sustainable growth in the future.

preparation of the report was led by a government-appointed ministerial working group representing all parties in 
government and chaired by the minister of economic affairs. For the first time, a separate foresight phase formed 
part of the report’s preparation, with the purpose of seeking new directions for Finland in a new way. The foresight 
phase was carried out as a collaborative exercise between the prime minister’s office, the Finnish innovation Fund 
Sitra, the academy of Finland, and Tekes, the Finnish Funding agency for Technology and innovation, alongside a 
host of independent specialists and experts from research institutions, enterprises and ngos. extensive analysis 
material was produced for the range of themes subjected to foresight work: participating organisations’ material 
on trends and drivers, an extensive analysis and a summary of global and domestic research and analysis 
reports, plus a questionnaire making use of social media.

Discussions were held on the report website at www.2030.fi, and regional discussion events, led by ministers, 
were organised in seven cities in the autumn of 2012, in which citizens were urged to come forward with ideas, 
and to discuss and ponder Finland’s future and the possibilities that lie ahead. The results were published in 
February 2013 at http://tulevaisuus.2030.fi/en/. Use was also made of the preliminary results of the ‘Sustainable 
growth model’, an independent international research project that was carried out concurrently. expert workshops 
and broad-based crowd sourcing were utilised in selecting the themes. as well as four horizontal themes (flexi-
bility and crisis resilience, skills and competences, use of icT, and global perspective), the end result comprised 
six content themes:

•	 public administration as an enabler;

•	 citizens’ well-being and inclusion;

•	 Working life in the future;

•	 Business regeneration;

•	 a new geography for the north; and

•	 opportunities in the midst of scarcity.

The report’s key findings include that: the present trend growth trajectory will not provide sustained well-being 
for the ageing population in 2030; a new approach towards structural change and renewal is needed throughout 
Finnish society; the growth sectors or areas of sectors cannot be selected, but an environment that is conducive 
for sustainable growth can be established; half of the value created will be digital in the 2030s (the exact figures 
or dates are of lesser relevance); and resilience against shocks and ‘black swans’ will be a main condition for 
wealth creation in 2030; the economy that re-establishes itself first after global or regional shock can gain and 
re-invent itself more smoothly.

in addition to the government, parliament participates in the consideration of the report, which also provides 
issues for a broader-based debate within society. The parliament has a specific ‘committee for the Future’, estab-
lished in 1993, whose main task is to respond formally to the Foresight report. The committee also deliberates 
on parliamentary documents and make submissions to other committees on futures-related matters within their 
spheres of responsibility, as well as conducting research associated with futures studies, including their meth-
odology. The committee also functions as a parliamentary body that conducts assessments of technological 
development and the effects on society of technology.

The parliament concurred with the main findings of the Foresight report in its formal response to the government 
in autumn 2014. The resolution that was drafted by the committee of the Future after hearings in six other 
committees, underlines for example the importance of experimentation in government and further development 
of the participatory foresight procedures. a cabinet meeting responded formally to the resolution and forwarded 
it to relevant ministries for action, in particular within the perspective of spring 2014 elections and subsequent 
government program preparations. The ministries also published their future reviews in autumn 2014, this being 
the fourth time. The reviews are also designed as background documentation for the next government.

For further information: Pekka Lindroos, General Secretary, Foresight 2030, Prime Minister’s Office, pekka.lin-
droos@tem.fi; Ms. Ulla Rosenström, Ulla.Rosenstrom@vnk.fi

http://www.2030.fi
http://tulevaisuus.2030.fi/en/
mailto:pekka.lindroos@tem.fi
mailto:pekka.lindroos@tem.fi
mailto:Ulla.Rosenstrom@vnk.fi
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Forward planning implies a break with existing patterns of development and hence will 
most likely meet some resistance, as there will be interested parties that might lose 
out from change, even when the cumulative benefits for economy and society exceed 
individual costs. however, these long planning horizons have the advantage of allowing 
greater time for adjustment than conventional policy timescales, including investing in 
research and infrastructure, and building capacity within both the public administration 
and business community. europe’s experience with seismic policy changes in the past 
has shown that industry is able to find the technological solutions, and to adjust busi-
ness models and investment plans accordingly, if the following ingredients are in place.

Smoothing the path to forward planning

 ➔ a period of consultation and reflection, to understand the implications for affected parties (usually business) and take 
them on board;

 ➔ an unambiguous policy, based on a clear statement of intent and unwavering commitment from the public 
administration, which requires leadership from the top;

 ➔ a ‘level playing field’ to ensure fairness in the policy’s application, including sanctions for non-compliance;

 ➔ Sufficient time to adjust, for example to find technological solutions, adjust business models, access investment 
finance, develop requisite skills and competences, etc.

in the past, such policy shifts have often emerged from environmental risks and 
dangers (for example, banning cFcs and reducing toxic engine emissions). it can be 
easier to create a consensus around forward plans, including internationally, when 
faced with a clear prospective crisis, such as droughts or flooding caused by climate 
change, ageing populations, financial instability, etc. The focus of foresight should not 
be forecasting the future, but shaping it - a process of experimentation, not simply 
extrapolation. it is about having a vision for where the country would like to be in 10, 
20, 30 years’ time, setting out on the journey, and finding the incremental steps 
and sometimes huge leaps that are needed to get there. This means that the public 
administration must be willing to stop and check position regularly, and change di-
rection if necessary, in a series of moves to get to the ultimate destination. if events 
on the way means the end-point is no longer attainable or desirable, then the plan 
itself must be reconsidered. Whatever happens, the journey will only be successful, or 
indeed gain any momentum at all, if citizens and businesses are brought along too. in 
the journey to achieve the high-level objective (such as, for example, fossil free road 
transport) – the public administration is the Sherpa, in service to the public.

in converting plans into action, strategy documents can guide all interested par-
ties, inside and outside the administration, to deal with deep-rooted challenges 
that require medium-to-long term planning horizons. The word strategy comes 
from the greek for ‘general-ship’ and is about how best to organise resources and 
direct operations to achieve the desired outcome, originally to a military objective.

This rationalisation of resources is undermined when a country has a plethora of strategy 
documents that are overlapping in coverage and timescales, and inconsistent with each 
other. one medium-sized member State with a population below 10 million has over 
200 national strategy documents alone, including multiple strategies within the same 
sector (health, education, environment, emergencies, etc.), which argues for streamlining to 
provide a coherent framework for follow-up actions. The following checklist provides seven 
criteria for assessing the quality and internal consistency of individual strategies.

Criteria Key questions

Scope  ➔ Does the strategy set out its boundaries, and is explicit about its coverage (what falls inside and 
outside its scope)?

 ➔ are the meanings of key terms clearly defined, avoiding any ambiguity, and consistent with other 
documents from the public administration?

 ➔ Does the strategy describe links to any other national, regional or local strategies that are relevant to 
its performance?

 ➔ Does the document refer to existing laws, treaty or other international obligations, institutions and 
stakeholders that provide the context for the strategy, or might be affected by the strategy?
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Criteria Key questions

Analysis  ➔ Does the strategy set out the evidence base clearly and comprehensively, present a rounded picture of 
the challenges facing the sector and any contextual factors?

 ➔ are any statistics used the most recent available (as relevance deteriorates with time) and qualified 
by definitions, sources and interpretation? Do they include data series, in order to discount any one-off 
blips or irregularities, and projections (where this is both feasible and credible) with all underpinning 
assumptions and caveats?

 ➔ are trends and patterns assessed and placed in the context of wider socio-economic and contingent 
factors, including international comparisons where they are relevant and provide useful benchmarks?

 ➔ Does qualitative information include stakeholder consultations and the views of independent 
commentators, if available?

Vision  ➔ Does the strategy set out an achievable vision of the desired future state at the end of the period, 
in the form of the ultimate outcomes for beneficiaries (rather than inputs, processes or intermediate 
steps)?

 ➔ is this vision articulated as a set of complementary objectives which are unambiguous, follow logically 
from the analysis, can be achieved with the available resources?

 ➔ Do the objectives form a balanced and cohesive whole (the sum of their effects should contribute 
jointly to accomplishing the vision)?

Measures  ➔ are the objectives translated into shorter-term operational solutions, in the form of measures, each 
with their distinct rationale?

 ➔ Does the choice of measures reflect lessons learned from past practice, including interventions to be 
built upon and mistakes to be learned from?

 ➔ Does the strategy consider all appropriate public policy instruments in designing measures? have the 
pros and cons of different options been assessed for their likely costs and consequences, especially 
impact and sustainability? (see topic 1.2).

 ➔ Does the strategy describe the underlying assumptions, pre-conditions and risks affecting the 
prospects for its measures?

Adaptability  ➔ if the strategy is a ‘road map’, is it clear about the direction of travel, the ultimate destination, and the 
milestones that can be used to measure progress?

 ➔ Do monitoring indicators avoid being captured by ‘quantification’ (counting what can most easily be 
counted)?

 ➔ is the strategy sufficiently flexible to adapt to evolving circumstances which cannot reasonably 
be anticipated?

Ownership  ➔ Does the strategy demonstrate that it is widely accepted by affected parties (public bodies, citizens, 
businesses, socio-economic partners and civil society), including summarising the consultation process 
(possibly as an annex)?

 ➔ as the strategy may outlast one electoral cycle, is there a political consensus around the systemic 
problems being addressed and the selected solutions, which crosses party boundaries?

Presentation  ➔ is the strategy as succinct as possible, clear in its use of language, and easy to read?

 ➔ Does the document flow logically from analysis to vision / objectives to measures to implementation?

1.1.3. consultation and co-responsibility

policy-makers increasingly recognise the role that citizens, 
businesses and other interested parties can and should play 
in designing policy. These potential partners have a stake in 
the success of public sector governance, insights that are not 
available to the administration, and a potential role in imple-
mentation. Forward-thinking administrations look to capture 
these perspectives in their policy development.

public service providers and their clients often see more clearly than policy officials the 
situation ‘on the ground’, what is needed, what has worked in the past or not, and why. 
They can spot potential obstacles and pitfalls, and steer officials away from expensive 
and embarrassing errors in policy implementation at a later stage. The consultation 
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of the ultimate beneficiaries of public policy, both citizens and business-
es, should provide crucial inputs throughout the policy process. The 
interests of good governance are served by the intended beneficia-
ry being integral to all steps in policy-making, not just as an end 
recipient of government programmes, funds or services.

as an example, the Small Business act (SBa) has made Smes 
and their representatives pivotal to policy-making at the eu-
ropean level. The SBa commits the european commission, 
and invites member States, to consult stakeholders, includ-
ing Sme organisations, for at least 12 weeks prior to making 
any legislative or administrative proposal that has an impact on 
businesses (see also theme 5). The preparation of the SBa itself 
was subject to a public hearing and online consultation.

Citizens &
businesses

Design

DecideEvaluate

Implement

European Commission consultation with small businesses

The Small Business act has established strong governance mechanisms based on the close cooperation with 
member States and Sme stakeholders. The implementation of the SBa is now supported by the SME Envoys, 
a network of high-level representatives from member States. The nomination of a single point of contact 
for all issues related to the SBa in the member States has reinforced the application of its principles and 
allows member States to exchange best practices. To involve stakeholders directly, representative Sme business 
organisations at european level participate as observers in the meetings of the network. These activities aim to 
ensure that regulatory burden reduction becomes a priority in the member States through an enhanced sharing 
of best practices. For example, the network has been instrumental in reducing the time to start-up a business in 
europe (see theme 5). Furthermore, the commission has proposed that the appointment of an Sme envoy and 
the implementation of the Sme Test by member States are introduced as criteria for member States to receive 
Sme- related support from the european regional Development Fund (see theme 7).

regular annual meetings between Sme associations and the commission are also now held to identify and 
monitor Sme relevant priority initiatives in the commission Work programme for Sme impacts. The commis-
sion is using the Enterprise Europe Network (EEN) to consult Smes, including micro enterprises, directly on 
forthcoming legislation (‘Sme panel’ consultation) and to collect their feed-back on the existing eU legislation 
(‘Sme feed-back’ database). Business organisations and member States have welcomed such developments as 
important for Sme policy.

in addition, the commission has organised conferences with Smes from germany, italy, the netherlands, 
poland, Sweden, and the Uk. These conferences allowed entrepreneurs from Smes to raise their concerns, in 
different areas like labour law, the regulation of the marketing of products and the related process of the setting 
of european product standards confirming the compliance of products with regulatory requirements, health and 
safety, environment, VaT and food hygiene and labelling. The conferences also allowed face-to-face discussion 
and the exchange of detailed information and positions.

The commission is also consulting Sme employers’ organisations regularly through eU social partner con-
sultations and through the work of european social dialogue committees. Sme associations have been con-
tributing actively to the definition and implementation of the work programme of the european social partners.

Some member States have adopted national standards for stakeholder 
consultation, such as austria’s ‘Standards of public participation’, and the Uk’s 
‘code of practice on consultation’, through inter-ministerial working groups and the 
involvement of ngos, external experts and interest groups.

The example of public consultation over the Development Strategy of the malopol-
ska region for 2011-2020 in poland shows the value of using multiple mecha-
nisms, including offline and online media, to draw in the community and connect 
with as many residents as possible.

Some of the techniques for going beyond consultation into more community partic-
ipation at the local level are contained in a guide from the new economics Founda-
tion, “participation Works”, which was published in 1999 but remains relevant today.

http://ec.europa.eu/enterprise/policies/sme/small-business-act/
http://www.neweconomics.org/publications/entry/participation-works
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public administrations are increasingly taking e-Participation on board, as citizens 
use governmental websites and social media to convey their expectations to poli-
cy-makers. icT offers new tools to better engage with citizens and businesses, and 
gather evidence to improve the impact of policy. This is a worldwide phenomenon. 
at the eU level, the ‘your Voice in europe’ platform is the european commission’s 
single access point to a wide variety of consultations, discussions and other tools 
which enable citizens to play an active role in the european policy-making process.

Inspiring example: Malopolska 2020: unlimited opportunities – unlimited debate (Poland)

in parallel to the work on the consecutive drafts of the Development Strategy of the malopolska region for 2011-
2020 (DSmr), the marshall office of the malopolska region carried out a broad regional debate on the future of 
malopolska. public consultations included a range of initiatives and events aimed at opening up the preparations 
for the new strategy to the region’s inhabitants, from october 2009 (following approval and publishing of the 
DSmr update guidelines) until September 2011 (final adoption of the Strategy by the regional assembly of the 
malopolska region).

Using communication tools resulted in DSmr consultations within the framework of a multi-platform region-
al debate about the future of malopolska, lasting several months. over the course of the debate, all stake-
holders representing social, professional and local community groups, as well as the inhabitants of the region, 
had the opportunity to express their opinions about the document and suggest changes. at each stage of the 
work on the strategic document, they could familiarise themselves with the content using the specific website  
www.Strategia2020.malopolskie.pl. Due to the range of activities undertaken, it was decided formally to extend 
the timeframe beyond the 35 day term designated by law. This increased the fundamental quality of the docu-
ment, but also raised awareness among the intended audience. The events and initiatives organised during the 
course of the regional debate related to the work on the Development Strategy of the malopolska region for 
2011-2020 were as follows:

1. public events:

a) public consultations through the internet: enabling stakeholders to acquaint themselves with the docu-
ment and to communicate their opinions, as well the updated DSmr draft;

b) Territorial consultations consisting of five meetings located in the centres of malopolska sub-regions. 
These meetings allowed guidelines to be drafted and agreed on individual conduct for the development 
of malopolska in the sub-regional dimension;

c) Thematic consultations consisting of conferences and seminars on the key areas of the strategy: higher 
education, culture, rural areas, cities, economy and entrepreneurship;

d) promotional campaign involving broad use of the media: regional television, both public channel TVp 
krakow and internet television of the marshal office, as well as the regional and local press, internet 
(Facebook and an internet competition ‘my idea on malopolska’, where any malopolska resident could 
submit an initiative aimed at improving the life of local or regional community or development of the 
region).

2. experts’ activities, which included discussion on the DSmr drafts within the framework of DSmr 2020 update 
team; malopolska council for observatories of regional Development and evaluation; malopolska innovation 
council: malopolska council for the public Benefit; regional Urban and architectural commission.

3. Discussion within formal bodies: the regional assembly’s committees and regional Board; malopolska mayor’s 
Forum and convent of the poviat Starostes of malopolska region; Joint commission of the central government 
and Territorial Self-governments.

around 1500 of the region’s residents took part in the public participation on the updating of the DSmr for the 
years 2011-2020.

For further information: Magdalena Łasak-Strutyńska, Manager, Unit for Strategic Planning, Department of 
Regional Policy, Marshal Office of the Małopolska Region, Magdalena.Lasak-Strutynska@umwm.pl; Jeremiasz 
Salamon, Desk Officer, Unit for Strategic Planning, Department of Regional Policy, Marshal Office of the Małopolska 
Region, Jeremiasz.Salamon@umwm.pl

http://ec.europa.eu/yourvoice/
http://www.Strategia2020.malopolskie.pl
mailto:Magdalena.Lasak-Strutynska@umwm.pl
mailto:Jeremiasz.Salamon@umwm.pl
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Participatory governance through online platforms

over the last few years, a significant number of countries have been adopting citizen inclusion as part of their 
e-government agenda, leveraging multiple technology channels to enable e-participation e.g. through online 
surveys or feedback forms, chat rooms, listservs, newsgroups and social media such as Twitter and Facebook.

Some of these initiatives include:

•	 have your Say section (national portal), australia – citizens can send their inputs on draft regulations to 
the respective ministry by email (http://www.australia.gov.au);

•	 e-government Site, Brazil – Forum section allowing users to send comments regarding accessibility 
and integration of services and also contains a public consultation section on draft regulations  
(http://www.governoeletronico.gov.br);

•	 e-Democracy Site, hungary – government officials/agencies respond to citizens’ comments and conduct 
moderation activities (https://edemokracia.magyarorszag.hu);

•	 ministry of education and ministry of health websites, mozambique – online discussion forums for users’ 
inputs on policy issues regarding education (http://www.mec.gov.mz) and health (http://www.misau.gov.mz);

•	 citizen participation portal, panama – blog section enabling users to comment on government 
programmes (http://www.participa.gob.pa);

•	 e-petition (national portal), Uk – citizens can lodge online petitions for governments to propose to 
parliament if enough signatures are acquired (https://www.gov.uk/petition-government);

With an increasing number of people using social networking in their personal lives, online platforms are becoming 
powerful tools for engagement between governments and their constituents.

Source: pwc (2013), “Future of government: Tomorrow’s leading public body”, www.psrc.pwc.com

increasingly, administrations are looking to move from consultation to co-responsibil-
ity, giving citizens and businesses a much greater stake in policy-making, and sharing 
ownership of policy decisions with the community that is most affected by them. The 
traditional model of policy-making is administration-centric and hierarchical: political and 
administrative leaders determine what programmes and services 
are to be provided, on what terms and to whom, and officials and 
professionals subsequently organise and deliver them. The role of 
the intended beneficiary is largely passive. recent years have seen 
a paradigm shift, however, with a growing range of actors involved 
institutionally or on an ad hoc basis in the design, production, de-
livery and evaluation of public policy, and the role of citizens and 
businesses has become more and more active. (4) This implies that 
public agencies evolve from closed, self-centred service providers to 
open networking organisations that the public can trust. This occurs 
through transparent processes and accountability, developing the 
democratic dialogue from an internal focus (resources and activities) 
to an external one (outputs and outcomes), involving stakeholders 
in every step of the policy process. citizens and businesses become 
co-designers, co-deciders, co-producers and co-evaluators. (5)

in the spirit of co-decision (6), policy-makers are specific seeking to engage with the 
citizens and businesses that will be affected by legislation, inviting their inputs 
in the shaping of new laws and regulations. This includes e-participation tools at 
the eU level, such as european citizens’ initiative (eci) which allows eU citizens to 
participate directly in the development of eU policies, by calling on the european 
commission to make a legislative proposal.

(4)  n. Thijs & p. Staes (2009), “european primer in customer Satisfaction management”, eipa, maastricht.

(5)  Thijs n. (2011), “measure to improve. improving public sector performance by using citizen-user satisfaction information”, 
eipa, p.104

(6)  co-production is explored further in topic 1.2, and co-evaluation in topic 1.3.

Co-responsibility
Co-

evaluation Co-decision

Co-design

Co-
production

http://www.australia.gov.au
http://www.governoeletronico.gov.br
https://edemokracia.magyarorszag.hu
http://www.mec.gov.mz
http://www.misau.gov.mz
http://www.participa.gob.pa
https://www.gov.uk/petition-government
http://www.psrc.pwc.com
http://ec.europa.eu/citizens-initiative/public/welcome
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co-creation of legislation is well illustrated by the example of the Basque govern-
ment’s approach to housing policy, in which citizens were invited to participate in the 
housing master plan, shaping the housing law and influencing policy management.

Inspiring example: Creating housing together (Spain)

one of the Basque government´s priorities for the 2009-2013 legislature was to apply the principles of good 
governance to housing policy. The principles of consensus, transparency and participation are particularly note-
worthy. housing is one of the main concerns of Basque citizens, which is only exceeded by unemployment and 
the current economic situation.

in the context of the deep financial and economic crisis with high unemployment rates, the contraction in credit 
availability and restrictions on public resources, the Basque government considers it more necessary than ever to 
join forces and to search for a wide consensus to ensure all citizens have the right of access to adequate housing. 
as a result of this public concern, and the need to define a new housing policy and make essential legislative 
changes in order to apply it, the Department of housing, public Works and Transport of the Basque govern-
ment designed and implemented a participative process structured into three public participation sub-processes, 
through which it aimed to foster the full participation of the Basque Society in drawing up housing strategy, policy 
lines and legislation:

•	 Housing Social Pact: Basque housing Strategy 2010-2025. The target population was institutional, 
social and political agents (December 2009 - June 2010).

•	 Housing and Urban Regeneration Master Plan 2010 – 2013, “on housing, your opinion counts”: 
The target population was citizens and experts groups (april 2010 - July 2010).

•	 Basque Housing Law: The target population was citizens (January 2011- may 2011).

The overall objective was to promote the participation of the Basque population in order to enhance the strat-
egy, policy lines and legislation that may help to facilitate access to housing for Basque citizens. other specific 
objectives were: to find out the opinion of the Basque people in relation to housing strategy, policy lines and leg-
islation; to receive proposals that may enhance the strategy, policy lines and legislation proposed by the housing 
Department; to establish long-term cooperation relations between the institutional, economic and social agents 
involved in the housing market in order to help fulfil the desired objectives; to take advantage of the potential 
of the new technologies to promote the participation processes; to achieve a high level of participation in the 
process; and to achieve a high level of satisfaction with the process.

The initiative was a social innovation process, because it generated value (social benefit) for the Basque society 
in a field which is of prime concern for citizens, in addition to being one of the fundamental rights of a modern 
and united society, and an open innovation process of transparency, plurality and client orientation, because it 
takes advantage of joint intelligence to develop innovative solutions in relation to housing. Furthermore, in this 
case, the public administration opens its doors to ensure that the groups directly affected by the actions devel-
oped are involved in them).

The implementation had three parts:

•	 Design: Definition of the aim, participation channels and duration of the participative process, evalu-
ation and decision whether to foster processes with specific groups in relation to certain questions on 
which the group’s opinion is important, and explanation of the rules of the game.

•	 Launch activation and monitoring: pre-testing of the participation tools and communication of the 
initiation of the process. liaising with the media is extremely important, so that information on the 
process reaches its target population, particularly when this is the general public. cooperation with as-
sociations or other types of representative social groups is recommended, in order to raise awareness of 
the process among specific groups. During the open participation, on-going monitoring and introduction 
of the planned participative elements and new elements that have arisen from the process, performing 
the necessary communication actions to foster participation.

•	 Termination: evaluation of the proposals received for their possible inclusion in the strategy, policies or 
regulations put forward for social debate, preparation and presentation of a report on the participative 
process. evaluation of the process from three points of view: level of participation, satisfaction with the 
participative process and impact of the participation. Satisfaction with the participative process is mea-
sured by means of a survey that is carried out at the end of the process. The impact of the participation 
is measured in accordance with the number of proposals put forward and the number of which are 
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adopted in order to improve the Department´s initial proposal.

as a result of the initiative:

•	 78 social and economic agents signed the Housing Social Pact: agents, social organisations and citi-
zens (12); professional agents (14); sectoral agents (11); municipal urban development companies (13); 
public and partly-owned companies (6); universities (3); financial entities (18); and the Basque govern-
ment.

•	 45 citizen proposals were evaluated for their potential inclusion in the Housing and Urban Regenera-
tion Master Plan, of which 30 (67 %) were included in the master plan. of the remaining 15 proposals, 
eight were not included because they were already implemented and the other seven were dismissed 
because the Department lacked the capabilities for their development or were proposals that needed to 
be analysed in the debate on the future housing law. in practice, therefore, 85 % of the proposals were 
included in the housing master plan. in total, 15 748 people participated, 5 230 surveys were answered, 
569 opinions were expressed through the forums, and 120 suggestions were made through proposals.

•	 concerning the Basque Housing Law, there were 17 187 web visits, 2 223 opinions received, 188 citi-
zen proposals received and 312 social networks followers.

The process focused on the establishment of more democratic forms of governance at regional level, following 
the guidelines of the White paper on european governance (european commission, 2001), where the commission 
argued that good governance must build on the core principles of openness, participation, accountability, effec-
tiveness and coherence. Therefore, it was a valuable experience at three different levels:

1. Department of Housing: the internal dynamics of the process can be implemented in any other proj-
ects developed

2. Basque Government: it is an innovative process in the framework of new legislation process within the 
Basque administration

3. Good practice: it constitutes an example for other public administrations, at local, regional or even 
national level.

in 2012, this public participation project won 1st place in the 2012 United nations public Service award in the 
category of “Fostering participation in policy-making decisions through innovative mechanisms”, because our ini-
tiative’s outstanding achievement demonstrated excellence in serving the public interest and made a significant 
contribution to the improvement of public administration in our country. indeed, we are convinced it will serve as 
an inspiration and encouragement for others working for public service.

For further information, Mario Yoldi, Mario-Yoldi@ej-gv.es, Elena Sánchez: observatoriovivienda@ej-gv.es

The principle of co-design has been integrated with the concept of forward plan-
ning in the example of ‘mijnBorne2030’ in which citizen and business representa-
tives shaped the 20-year vision and development programme for this Dutch mu-
nicipality.

mailto:Mario-Yoldi@ej-gv.es
mailto:observatoriovivienda@ej-gv.es
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Inspiring example: Mijn Borne 2030 (The Netherlands)

Borne is a municipality in the province of overijssel in the eastern part of the netherlands. it has 21 500 inhab-
itants, living in three population centres: Borne, Zenderen and hertme. With the project ‘mijnBorne2030’, civil 
society organisations (cSos) and citizens came together to determine the future development of the community 
of Borne. The project’s objective was to create a widely shared vision as a starting point for joint action.

The city council and assembly decided to delegate this responsibility to cSos: 20 took on this challenge, repre-
senting entrepreneurs, housing corporations, district representatives, health care, sports, education, youth and 
elderly people. Together they formed a steering committee ‘regiegroep’. The steering committee was respon-
sible for organising an interactive process with the community of Borne, leading to a new vision for, by, and of 
the community. Unique to the netherlands, with this process, the project ‘mijnBorne2030’ reached the highest 
rung on the participation ladder: delegated power. it was the first time that this level of participation has been 
reached while creating a vision for a whole community.

The process consisted of six steps: (i) a trend report; (ii) identity study; (iii) formulating ambitions by citizens; (iv) 
formulating scenarios; (v) election of the preferred scenario by citizens; and (vii) drawing up and determining 
the new vision ‘mijnBorne2030’.

The trend report (i) was written with the help of local and regional experts on health, well-being, community 
building, spatial planning, housing, economics, entrepreneurship, governance and sustainable development. To 
determine the identity of the community (ii), research was carried out by the University of Twente. over 200 in-
habitants returned the questionnaire. citizens were invited to take part in one of the 27 workshops to determine 
the most important ambitions for the community in 2030 (iii); 470 people contributed to these workshops and 
over 400 people completed the (online) questionnaire. With these three building blocks, the steering committee 
created four scenarios for the community (iv). in april 2011, elections were organised during which all of the 
municipality’s inhabitants (aged 15 and above) had the right to vote on their preferred scenario (v). This resulted 
in a majority vote for the scenario ‘dynamische dorpen’ – dynamic villages. Based on this scenario a new vision 
was drawn up (vi) and formally ratified by the city council (September 2011).

Following the ratification of ‘mijnBorne2030: dynamic villages’, both the municipal government and four cSos 
committed themselves to the realisation of this vision, working to ensure the continued effects of the process. 
These partners come together on a yearly basis to hold each other accountable for actions – centred around 
yearly themes such as safety, sustainability, social activation – and to set new goals. The partners are also 
challenged to find new ways to embed the vision in future activities. as during the initial process, this realization 
strategy makes use of joint action and social media. as a result, mijnBorne2030 informs many government 
policies, projects and goals, while cSos use the knowledge, energy, and goodwill of the empowered community 
to reach shared goals.

The process itself has been evaluated by the University of Twente, to learn from this unique form of participa-
tion and make the lessons learned transferable, while the project has been lauded both nationally and interna-
tionally.

For further information: Roeland Ambting, Project Manager, r.ambting@borne.nl

Stakeholder participation in public policy is accentuated by administrations that 
subscribe to the principle of open government (see principles and values of good 
governance), and open up their public service information (pSi) to citizens and busi-
nesses, in line with the pSi Directive (7). By providing managed access to pSi, often 
described as open data (8), public administrations can help stakeholders become 
better informed about what their governments are doing on their behalf, and better 
equipped to participate and collaborate in the policy process. This includes informa-
tion on public services through online channels (see theme 4).

(7)  pSi is all the data produced, collected or financed by public bodies in the european Union.

(8)  See european commission (2014), “Delivering on the european advantage? how european governments 
can and should benefit from innovative public services”. https://ec.europa.eu/digital-agenda/en/news/
eu-egovernment-report-2014-shows-usability-online-public-services-improving-not-fast

mailto:r.ambting@borne.nl
http://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=OJ:L:2003:345:0090:0096:EN:PDF
https://ec.europa.eu/digital-agenda/en/news/eu-egovernment-report-2014-shows-usability-online-public-services-improving-not-fast
https://ec.europa.eu/digital-agenda/en/news/eu-egovernment-report-2014-shows-usability-online-public-services-improving-not-fast
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1.2. instruments of policy implementation
good policy-making considers the implications for 
implementation during policy design: translating the 
desired state-of-affairs (the high-level objective) 
into practical steps, weighing up the pros and cons 
of all available instruments, and choosing the most 
effective options to achieve the policy goal. This is 
easy to recognise but harder to realise, as the in-
stinct of different units and competences within pub-
lic administrations is often to opt for the most readily available policy tool. if you 
are a ministry or municipal department with a budget allocation, the first response 
to policy problems tends to be spending. if you are the centre of government or 
cabinet with responsibility for organisation, it is natural to look towards institutional 
change for solutions, such as restructuring or outsourcing. if you are a legislator, 
you tend to see the answer in more regulation or possibly de-regulation.

every instrument has its place - its potential to incentivise behaviour, influence 
performance, and achieve certain results. These outcomes can often be anticipated 
with confidence, but many times the full consequences cannot be foreseen, leading 
to unintended effects both good and bad. each policy tool has its values and vir-
tues, but each also brings its costs and risks:

•	 Public spending can have a direct impact on essential services and infra-
structure where the market does not operate effectively or at all (e.g. edu-
cation, health, environment), or should not operate (e.g. defence, police) and 
can intervene positively to stimulate enterprise, investment and innovation. 
expenditure can have a ‘multiplier’ or ripple effect, by invigorating local econ-
omies, energising communities, securing the environment and local cultures 
and traditions, and providing the risk capital and leverage for long-term 
changes. But it can also have a distortionary effect on private behaviour 
(favouring some interests over another), and always comes with a price tag, 
given that public expenditure is financed through taxes, duties, fees, charges 
and borrowing. public finance management is explored further in theme 7.

•	 Laws and regulations are essential in many policy fields, to ensure public 
safety and security, set standards and protect the public interest. They can 
have beneficial incentive effects, shaping personal and private behaviour by 
permitting some activities and proscribing others. regulating is often seen 
as a more attractive option for administrations than spending, especially in 
times of tight finances, as it can appear ‘cost-free’. The reality, of course, is 
that there are always costs that must be taken into account. The most imme-
diate and visible ones to the administration are the institutional implications 
of executing and enforcing the regulation. But it is the public, and more so the 
private sector, which usually faces the much greater burden from regulatory 
compliance - from ‘hidden’ costs (e.g. person time, extra spending, use of 
space, lost opportunities) in the home, office, factory, site or transit.

•	 Institutional reforms can have a positive impact in finding better ways 
to achieve policy goals, whether it involves: creating, abolishing or merg-
ing public bodies; allocating functions differently across the administration; 
centralising or decentralising powers; pooling resources across authorities; 
outsourcing, privatising, bringing under public ownership or control, or cre-
ating public-private partnerships. as with other instruments, each scenario 
has its merits and its drawbacks. institutional reforms are disruptive and 
have short-term costs as a minimum, which must be justified by the lon-
ger-term benefits. responsibilities rely on resources, so reallocating func-
tions should have budgetary implications, may affect revenue collection, 
and often the administration of regulatory authority too.
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in reaching a balanced and conscious decision about which policy tool is best de-
ployed in any situation, the costs as well as the benefits must be carefully weighed, 
and all instruments put in the mix. administrations are also increasingly looking to 
co-production as a fourth instrument: involving citizens and businesses directly in 
the implementation of public goods and services.

1.2.1. laws and the regulatory environment

legislation makes a vital contribution to cohesive 
societies and prosperous economies in many ways. 
Through laws and standards, the regulatory frame-
work aims to ensure that food, water, products, build-
ings, infrastructure, transportation and workplaces are 
safe, air is protected from pollution and land from con-
tamination, borders are secured against illegal activi-
ty, and the rights of consumers, employees, innovators 

and investors are respected. By creating a level playing field for enterprises and 
ensuring fair competition, laws and regulations stimulate productivity, job creation 
and economic growth, both nationally and across the eU’s internal market.

While legislation plays an important and indispensable role, every regulation comes 
with a ‘price tag’ for businesses, citizens and administrations too. For businesses, 
the cost of regulatory compliance takes many forms:

•	 Taking time for registrations, applications, permissions, providing statistics, 
completing reports and other ‘paperwork’ to meet information obligations;

•	 Dedicating staff to act as compliance or information officers (full or part-
time);

•	 incurring expenses on equipment and contracted-in services (e.g. legal, 
financial and other advice) etc.;

•	 reserving space for keeping records, goods and materials required for reg-
ulatory compliance; and

•	 changing products or processes, for example, due to changes in mini-
mum standards or specifications, or the introduction of prohibitions.

These represent opportunity costs for both the enterprise and the economy - time, 
staff, expenses and space that could be used in productive business activities, and 
hence must be well justified. The actual and potential costs for compliance tend 
to be disproportionately much greater for small and medium-sized enterprises 
(Smes). (9) on average, where a large enterprise spends one euro per employee to 
comply with a regulatory requirement, a medium-sized enterprise might have to 
spend around four euros, and a small business up to ten euros. (10)

(9)  The definition of an Sme covers all enterprises with less than 250 employees, and equal to or less than either 
eUr 50 million turnover or eUr 43 million balance sheet total. micro-enterprises are the smallest category of Sme, 
with less than ten employees and a turnover or balance sheet total equal to or less than eUr 2 million.

(10)  report from the expert group on “models to reduce the Disproportionate regulatory burden on Smes”, may 2007.

Reducing regulatory burdens

given actual and potential regulatory impact, public administrations have an implicit duty to justify 
both new and existing regulations, to check that the compliance costs are more than offset by benefits 
to the economy, society, and environment, and to seek out the least burdensome solutions that are 
compatible with delivering policy objectives and priorities (see theme 4 on service delivery and theme 5 
on the business environment).
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laws and regulations can prove problematic if their preparation is performed without 
proper and full consideration of their consequences, including how they will be put into oper-
ation, and the implications of secondary legislation. This can happen if the law or regulation 
is a rapid response to an emergent situation that could not reasonably have been foreseen. 
it can also occur if the responsible authority is facing a tight timeline due to parliamentary 
timetables, the imminent lapsing of an earlier law, or an upcoming deadline for transposing 
a directive. Weaknesses in legal provisions, especially regarding the practicalities of imple-
mentation, can be the result of allowing insufficient time to consult with affected parties. 
Sometimes, legal flaws and anomalies arise from unclear or poorly formulated language, 
errors in scope or coverage creating gaps, or conflicts that emerge with other legislation. 
The positive effects of beneficial legislation can be undermined by either failure to follow 
it up by passing the necessary by-laws to put it into practice, or alternatively by creating 
badly-worded by-laws that unravel the primary law’s intentions.

Some governments have sought to anticipate potential problems by setting out guidance 
for the public administration, including the eU institutions themselves through a joint 
practical guide of the parliament, council and the commission. one example is Finland’s 
bill-drafting instructions, which lay down principles and standards, which should be observed 
“so that the Parliament will receive the information it needs on the legislative proposals it is 
to consider, and so that the Bills will be of sufficiently uniform quality. No derogations should 
be made without a good reason. These instructions should be brought to the attention of 
every official involved in drafting work, as well as of the various drafting organs.” another 
example is estonia’s guidelines for Development of legislative policy until 2018.

Inspiring example: Instructions to officials on drafting laws (Finland)

These instructions provide general guidance for the drafting of legislative Bills. The instructions cover the specifics of Bill 
structure and style, such as the various parts of the reasons, their purpose, extent and interrelationship. in addition, the in-
structions contain a brief description of the stages of a legislative project and of project scheduling. That said, the internal 
structure and the technical aspects of the proposed act itself are covered only in outline, because more detailed guidance 
on these issues is available in the legal Writer’s manual (2013, “lainkirjoittajan opas”) and in other similar manuals. in 
order to make it easier to make sense of Bills, they must be drafted to the same basic structure, using the same standard 
headings. Derogations from these instructions should not be made unless there is a special reason for the same.

The instructions are based on

•	 a good explanation must be given for why the proposed legislation is necessary.

•	 The Bill must be brief and concise.

•	 proper, plain language must be used.

•	 The factual basis of the Bill must be correct.

•	 The impact and the alternatives must be assessed and explained.

•	 The constitutional issues must be settled.

•	 The proposed legislation must be linguistically and technically complete and legally flawless.

a Bill constitutes a proposal for a decision to be made by the parliament. The Bill must be drafted so that it sup-
ports parliamentary decision-making. The Bill must explain, concisely and to the point, what the proposed act or 
legislative package is all about, concentrating especially on the issues that are relevant as to the background, ob-
jectives and regulatory choices in the Bill. The current situation and the problems inherent in it must be described 
and reasons supplied why, precisely, the proposed legislation is the correct solution to the problems. The minimum 
requirements for appropriate law drafting are that the proposed legislation is indeed necessary, that it achieves 
the objectives set to it, and that it is the best possible way of achieving those objectives. Bills must be drafted in 
proper, plain language. it is very important that a coherent and clear overall picture is provided in the Bill of all of 
the essential impacts of the proposed legislation. reasoned justification must be supplied about how the stated 
objectives can be achieved by the proposed legislation. open discussion is required about the pros and cons and 
about the anticipated costs, not only of the proposed legislation, but also of any alternative legislative or regulato-
ry arrangements. a Bill must also contain information about its relationship to solutions reached in other countries. 
if there is a link to eU legislation or other eU decisions, an appropriate account of these circumstances is also nec-
essary. moreover, the Bill must contain an account of how the proposed legislation is intended to be implemented 
and how the follow-up regarding the achievement of its objectives is to be arranged.
For further information: parempisaantely@om.fi. Please also see http://lainvalmistelu.finlex.fi/en, which con-
tains information on the legislative drafting process in English

http://eur-lex.europa.eu/techleg/index.html
http://eur-lex.europa.eu/techleg/index.html
http://ec.europa.eu/smart-regulation/impact/best_practices_examples/docs/et/guidlines_for_development_of_legislative_policy_until_2018.pdf
mailto:parempisaantely@om.fi
http://lainvalmistelu.finlex.fi/en
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The Finnish instructions place particular emphasis on performing an impact as-
sessment (IA) during the drafting of the law, and presenting a summary of the 
findings with the bill itself. ia is an increasingly well-established technique in the 
european institutions and across european administrations for ensuring that the 
consequences of a law or regulation are fully taken into consideration before a de-
cision is reached. ias typically cover the economic, social and environmental impact, 
positive and negative, both direct and indirect, short-term and long-term. They are 
a mechanism for testing whether there is a need for a public intervention at all, 
whether the objective of the law or regulation is precisely and clearly formulated, 
and whether alternative courses of action have been fully explored, including the 
‘do nothing’ option. The commission’s impact assessment guidelines are a valu-
able reference tool in this respect, as they set quality standards and include both 
general guidance on conducting ias and thematic guidance for assessing specific 
impacts. These guidelines are currently under revision.

The oecD also published guidance in 2008 on performing regulatory ias specifically, 
which might also be a useful source, along with their 2012 recommendations for 
regulatory policy and governance, while some member States, such as poland, have 
also prepared their own national guidelines.

it is important for the completeness and credibility of ias that they are planned 
well, allow for stakeholder input, that they are subject to quality control and pub-
licised. The commission has laid down a series of steps for conducting ias, which 
are transferable to other administrations:

•	 Draft and publish a ‘roadmap’ to inform stakeholders about the upcoming 
work, feed in comments at an early stage, and plan ahead including for 
possible impact assessments and public consultation;

•	 Set up an inter-service steering group, which involves all relevant depart-
ments with an interest in the ia’s preparation (in the commission’s case, all 
relevant commission services);

•	 consult interested parties, collecting expertise and all available data;

•	 carry out the ia analysis, in accordance with the guidelines and best practice;

•	 Finalise the ia report, prepare an executive summary & disseminate the 
report in accordance with the guidelines. (11)

The roadmap is an information tool for all planned major initiatives, covering not just 
legislative proposals, but also white papers, spending programmes, implementing mea-
sures, etc. roadmaps describe the problem that the initiative aims to address and possi-
ble policy options. They provide an overview of the different planned stages in the devel-
opment of the initiative, including consultation of stakeholders and impact assessment 
work. if an impact assessment will not be carried out, the roadmap explains why.

There are various methods for measuring and assessing the costs and benefits of 
regulation. an example is the Standard cost model (Scm), which was originally devel-
oped in the netherlands, and measures the administrative costs imposed by government 
on business from information obligations. The Dutch Scm was adapted by the european 
commission to become the eU Standard cost model (described in section 10 of the im-
pact assessment guidelines), with additional elements including one-off costs, and is ap-
plicable also to citizens, public administrations, and the voluntary sector. The netherlands 
has also evolved the original model into Scm 2.0. many member States have adopted the 
Scm for measuring administrative burdens, and in some cases, extended their cost-ben-
efit analysis (cBa) further, by encompassing other categories of cost beyond information 

(11)  in the commission’s case, draft ia reports are subject to quality control by the impact assessment Board (iaB), which 
comprises senior officials appointed by the commission president that are independent from the ia preparation itself. The 
revised ia report, together with the iaB opinion, goes into inter-service consultation along with the draft proposal, and then 
submitted to college of commissioners, with the findings published on europa.

http://ec.europa.eu/smart-regulation/impact/commission_guidelines/commission_guidelines_en.htm
http://www.oecd.org/gov/regulatory-policy/44789472.pdf
http://www.legislationline.org/download/action/download/id/2164/file/Poland_Guidelines_Regulation_Impact_Assessment_.pdf
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obligations, to capture more fully compliance or regulatory costs. For example, France has 
completed the use of the Scm model with an evaluation of the compliance costs and/or 
the costs related to reducing burden and the assessment of the time lost or gained by a 
company in terms of business development. a review of techniques, including the merits 
of the Scm, is set out in a 2013 study on cost-benefit analysis for the commission. other 
mechanisms which are used for administrative burden evaluation, include an indexed 
system in Belgium called “score board” that maps the administrative burden landscape.

The Standard Cost Model: core methodology

The Standard cost model (Scm) measures the administrative costs imposed on business by central government 
regulation. The costs are primarily determined through business interviews where it is possible to specify in 
detail the time companies use to fulfil the government regulation.
The Scm breaks down regulation into three manageable components that can be measured:

•	 Information obligations are obligations to provide information and data to the public sector or third 
parties (e.g. reports about labour conditions, labelling provisions).

•	 a data requirement is each element of information that must be provided in complying with an 
information obligation. each information obligation consists of one or more data requirements (e.g. VaT 
number, identity of business).

•	 To provide information for each data requirement a number of specific administrative activities 
have to be carried out. These may be done internally or be outsourced. They can be measured  
(e.g. description, calculation, archiving information).

The Scm then estimates the costs of completing each activity on the basis of a couple of basic cost parameters:
•	 Price consists of a tariff, wage costs plus overhead for administrative activities done internally or 

hourly costs for external services.
•	 The amount of time required to complete the administrative activity.
•	 Quantity comprises of the size of the population of businesses affected and the frequency that the 

activity must be carried out each year.
The combination of these elements gives the basic Scm formula:

Cost per administrative activity = price × time × quantity.
Source: OECD (2006), Cutting Red Tape: National Strategies for Administrative Simplification, OECD Publishing, 
Paris.

in the context of the european Semester and europe 2020, the priority for policy-
makers is identifying regulatory and other initiatives that stimulate smart, sustainable 
and inclusive economic competitiveness: an economy’s ability to provide its population 
with high and rising standards of living and high rates of employment on a sustainable 
basis. (12) The key ingredient of competitiveness, whether of the whole economy or a 
single enterprise, is productivity - the value that each unit of input adds to output. Where 
policy proposals have a potential economic impact, the assessment of competitiveness 
impacts (“competitiveness proofing”) within the framework of ias is about paying special 
attention to the factors that are widely recognised as important to productivity, namely:

•	 Costs of doing business (cost competitiveness): this includes the costs 
of regulatory compliance, but also changes in the prices of inputs (including 
energy) and factors of production (labour and capital);

•	 Capacity to innovate: the potential for businesses to produce more and/
or higher quality products and services that better meet customers’ prefer-
ences in their design, specifications, functionality, efficiency, etc.;

•	 International competitiveness: the likely impact on the comparative 
advantage of european industries and their share of global markets; and

•	 Better allocation of resources: reducing barriers to the reallocation of 
capital and labour within sectors helps ensuring that the most productive 
firms can achieve their growth potential and that less efficient ones leave 
the industry (or get restructured).

(12)  http://ec.europa.eu/smart-regulation/impact/key_docs/docs/sec_2012_0091_en.pdf

http://ec.europa.eu/smart-regulation/impact/commission_guidelines/docs/131210_cba_study_sg_final.pdf
http://ec.europa.eu/europe2020/making-it-happen/index_en.htm
http://ec.europa.eu/europe2020/index_en.htm
http://ec.europa.eu/smart-regulation/impact/key_docs/docs/sec_2012_0091_en.pdf
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The objective of competitiveness proofing is to identify these potential impacts 
and, where they are present, and measuring them would involve proportionate 
effort, to quantify them. competitiveness proofing is not a ‘make or break’ test of 
new policy proposals. its purpose is to deepen the ia analysis and provide evidence 
to policy-makers that may lead to the ranking of policy options (favouring the most 
positive net impact) and/or the introduction of mitigating measures to alleviate 
any negative consequences for growth and jobs. Quantifying the potential impact 
of reforms and provide evidence-based policy is a necessary task, but it is often 
a challenge, as data availability can be a serious constraint, it is difficult to infer 
causality, and the indicators of reforms’ effects can be hard to construct. Therefore, 
any effort from member States to generate data, in particular at the micro level, 
will help to improve such assessments.

The commission provides guidance in 12 steps, as a simple, effective and flexible 
tool for competitiveness proofing within ias.

Competitiveness proofing in 12 steps

Getting started
1. Does your ia require a specific analysis of impacts on sectoral competitiveness in the first place?
2. if the answer to step 1 is yes, what is the proportionate level of this analysis?

Qualitative screening
3. Which are the affected sectors?
4. What is the effect on Sme competitiveness?
5. What is the effect on cost and price competitiveness?
6. What is the effect on the enterprises’ capacity to innovate?
7. What might be the effect on the sector’s international competitiveness?

Quantifying the impacts: data sources
8. provide evidence on the structure and performance of the directly affected sector(s)

•	 Take stock of existing sectoral studies and ex-post evaluations
•	 Update existing data

9. provide data evidence on indirectly affected sectors
10. Quantify additional compliance and/or operational costs related to the assessed initiative
11. Quantify the expected impacts on the capacity of affected enterprises to innovate

12. Quantify the expected impacts on affected sectors’ international competitiveness

Source: Commission Staff Working Document, “Operational Guidance for Assessing Impacts on Sectoral Com-
petitiveness within the Commission Impact Assessment System: A “Competitiveness Proofing” Toolkit for use in 
Impact Assessments”, SEC(2012) 91 final of 27 January 2012

as well as being step 4 of the competitiveness proofing process, the SME test has 
been an integral element of the commission’s ia methodology since 2009. This 
evaluates the economic impact of policy proposals on Smes, which can be dispro-
portionate for two reasons. First, regulatory compliance costs tend to be higher on 
average for Smes as a proportion of total revenues, and they face greater difficul-
ties and higher costs in accessing finance. Without the scale economies that larger 
firms enjoy, they lack the information, staff and time to find out about regulations 
and deal with administrative rules. Second, Smes account for the majority of inno-
vative firms, and on average are more reliant on innovation to compete and prosper 
than larger firms. The four steps of the commission’s Sme Test are broadly appli-
cable in member States’ practices, subject to data availability.

http://ec.europa.eu/smart-regulation/impact/key_docs/docs/sec_2012_0091_en.pdf
http://ec.europa.eu/smart-regulation/impact/key_docs/docs/sec_2012_0091_en.pdf
http://ec.europa.eu/smart-regulation/impact/key_docs/docs/sec_2012_0091_en.pdf
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Four steps to the SME Test

(1) Consult with SMEs representatives
care should be taken to ensure there is a sufficient representation of Smes from the affected industrial sector(s) in the 
consultation process. Techniques can include: roundtable discussions with stakeholders; test panels of entrepreneurs to 
check new initiatives in flexible and quick manner; and use of iT tools (on-line consultations, forum).
(2) Assess businesses likely to be affected
During this stage, you should establish whether Smes are among the affected population. you should identify the char-
acteristics of the businesses / sector(s) likely to be affected. relevant sources of information should be explored including 
Sme representatives. a non-exhaustive list of elements to consider includes, when applicable:

•	 number of businesses and their size - micro, small, medium-sized or large enterprises;
•	 proportion of the employment concerned in the different categories of enterprises affected;
•	 Weight of the different kind of Smes in the sector(s) - micro, small and medium-sized ones;
•	 links with other sectors and possible effect on subcontracting.

if the preliminary assessment leads to the conclusion that Smes are amongst the affected parties, further analysis should 
be carried out and – where appropriate – taken into account when defining the objectives and developing the policy options 
in the impact assessment.
(3) Measure the impact on SMEs
The analysis of the costs and benefits of the policy or legislative proposal should be performed with respect to the business 
size, differentiating between micro, small, medium and large enterprises, both qualitatively and, if possible and proportion-
ate, quantitatively. it is important to establish to which extent the proposal affects Smes’ competitiveness or the business 
environment in which it will affect their operations. it is likely that an eU measure would have direct and indirect beneficial 
effects on Smes. The direct benefits, such as improved working conditions, legal certainty, increased competition, and new 
market opportunities, should (at some stage) be reflected in reduced costs to Smes. yet, these benefits may be offset by 
various costs, some of which may be disproportionately felt by Smes, notably:

•	 Financial costs: created by the obligation to pay fees or duties;
•	 Substantive costs: created by the obligation to adapt the nature of the product/service and/or production/

service delivery process to meet economic, social or environmental standards (e.g. the purchase of new equip-
ment, training of staff, additional investments to be made);

•	 administrative costs: created by the obligation to provide information on the activities or products of the com-
pany, including one-off and recurring administrative costs (e.g. resources to acquire or provide information).

The economic impact can be compared between Smes and large enterprises, using average cost per employee, or average 
cost per average turnover or overheads. in addition, it would be useful to consider the following additional elements:

•	 possible loss of competitiveness due to external factors such as the availability of finance, tax regimes, access 
to resources or skills, etc.

•	 possible changes in the behaviour of competitors, suppliers or customers.
•	 possible impacts on barriers to entry, competition in the market and market structure, for example in terms of 

possibilities for Smes to enter markets.
•	 possible impact on innovation, understood as both technological and non-technological innovation (process, mar-

keting, etc.).
•	 Benefits, if applicable, coming from the proposal (burden reduction, improved productivity and competitiveness, 

greater investments or innovation etc.).
(4) Assess alternative options and mitigating measures
if the chosen option creates disproportionate burden for Smes relative to large enterprises, then consider the use of mit-
igating measures in order to ensure a level playing field and the respect of the proportionality principle. This can include 
changes to the legislation to apply permanent or temporary exemptions, extended transition periods, or simplified reporting 
obligations. it could also include fiscal measures, such as tax relief, direct financial aid, or lower fees and charges. The cost 
of the application of mitigating measures should also be fully considered and included in the final assessment. mitigating 
measures are explored further under theme 5.
For further information: http://ec.europa.eu/growth/smes/business-friendly-environment/small-business-act/sme-test/in-
dex_en.htm

While ias are most commonly applied to proposed new regulations in ex ante eval-
uation, public administrations need to take care of the existing stock of legisla-
tion through ex post evaluation, including both primary and secondary legislation. 
if the existing legal base is not addressed, then the flow of new laws and regula-

http://ec.europa.eu/growth/smes/business-friendly-environment/small-business-act/sme-test/index_en.htm
http://ec.europa.eu/growth/smes/business-friendly-environment/small-business-act/sme-test/index_en.htm
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Stock-take checklist of existing laws and regulations

Question Clarification Suggestion

1. Does the law or regulation cre-
ate an excessive administrative 
burden on businesses?

it is assumed that laws/regulations 
are always justified, before they are 
adopted. But they should also always 
take account of the impact on busi-
ness of their implementation. many 
existing laws/regulations pre-date 
the introduction of ias, or the ia was 
performed but there were unforeseen 
effects, possibly due to subsequent 
revisions or the impact of by-laws.

ias could be performed on the stock 
of existing laws. one option would 
be to conduct stock-takes according 
to sector, so that the combined 
effect of a body of laws/regulations 
can be analysed and corrective 
measures applied collectively.

2. is there an overlap between 
one or more laws or regula-
tions?

The drafting of new laws and reg-
ulations should take account of 
existing ones, but discrepancies 
may remain. For example, new eU 
regulations may overlap with ex-
isting national legislation, in which 
the case the eU law has primacy. 
in addition, there is a need to elim-
inate duplications and improve the 
coordination between layers of the 
administration (local, regional and 
central government) and within 
layers (e.g. a business might receive 
the same administrative require-
ment from different ministries).

During the stock-take 
of existing laws and regulations, 
administrations could perform 
a comprehensive mapping exercise, 
to ensure that provisions are not 
duplicated, which may lead to 
inconsistences (see Q3) or obsolete 
laws / regulations (see Q5).

3. Where there is more than one 
law / regulation covering a 
policy area, are there gaps in 
provision, which create legal 
‘blind spots’?

The flipside of overlap in laws 
and regulations in a specific 
field is gaps, where practice has 
shown that the legal base did 
not anticipate an eventuality, and 
hence there is no legal provision 
to either permit or prevent it from 
happening.

The administration should propose 
amendment to existing laws or reg-
ulations, or the creation of a new 
legal base to replace outdated laws if 
appropriate. This process may lead to 
more rules, but they should be appro-
priate rules – carefully designed and 
consulted with businesses, as any 
new law or regulation would be.

4. are any laws or regulations now 
obsolete, but remain in place?

obsolete measures may be the rea-
son why there is more than one law/
regulation in a specific policy field 
that is creating overlaps, inconsis-
tencies or excessive burdens.

Following the ex post evaluation 
(stock-take), legislation should be 
adopted to ‘tidy up the statute book’ 
by repealing obsolete laws & regu-
lations and/or codifying or re-casting 
amended laws into one consolidated 
law. (13) To prevent obsolescence being 
repeated, and force future legisla-
tures to decide consciously whether 
a law or regulation should continue, 
the administration should consider 
introducing ‘sunset clauses’ into new 
laws, at which time the legislation is 
automatically repealed.

(13)  codification is the process of bringing together a legislative act and all its amendments in a single new act. recasting 
is like codification in that is brings together in a single new act, a legislative act and all the amendments made to it, 
but unlike codification, recasting involves new substantive changes, as amendments are made to the original act during 
preparation of the recast text. in both cases, the new act passes through the full legislative process and replaces the acts 
being codified (Source: reFiT progress report, 2013)

tions automatically increases the stock, and hence the burden on business, with the 
potential for legal anomalies. The following checklist sets out a series of questions 
that member States can apply to systematically evaluate each policy domain:
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The european commission has led the way on reducing the administrative burdens on 
business from EU legislation by developing the Smart regulation agenda, a concerted 
campaign to intervene only where necessary, involve stakeholders through consultation, 
and keep burdens on public authorities, businesses and citizens to the minimum nec-
essary to achieve societal goals. This is fully in line with the Small Business act, which 
extols policy-makers to ‘think small first’ in designing legislation to reduce the burden 
on micro, small and medium-sized enterprises (see theme 5). The commission has 
been particularly active in pushing forward this agenda in recent years with a series of 
decisive actions, in partnership with member States and the european parliament.

Smarter EU legislation: leading by example

in January 2007, the commission presented an ambitious aBr action programme to eliminate unnecessary 
administrative burdens on businesses in the eU. The european council endorsed the programme in march 2007 
and agreed that administrative burdens arising from eU legislation, including national measures implementing 
or transposing this legislation, should be reduced over five years by a target of 25 % (2012). according to 
the commission, this could add eUr 150 billion to the eU’s gDp in the medium term. The european council also 
invited member States to “set national targets of comparable ambition”.

in pursuit of the aBr action programme target, eU legislation is estimated to generate administrative burdens of 
eUr 124 billion, equivalent to around one-third to one-half of the total burdens on businesses (14). in 2009, the 
commission made a commitment to present Sectoral Reduction Plans for 13 priority areas: agriculture and 
agricultural subsidies; annual accounts/company law; cohesion policy; environment; financial services; fisheries; 
food safety; pharmaceutical legislation; public procurement; statistics; taxation / customs; transport; and working 
environment / employment relations.
Since 2010, as part of its Smart regulation strategy, the commission has developed Fitness Checks to assess 
the overall regulatory framework in the 13 policy areas. These checks are designed to evaluate entire sectors, 
identify excessive administrative burdens, examine regulatory overlaps, gaps, inconsistencies and/or obsolete 
measures and assess the cumulative impact of legislation. Their findings serve as a basis for policy decisions on 
the future of the regulatory framework and to improve the quality of new legislation.
The commission’s november 2011 report “minimising regulatory burden for Smes” outlined ways of taking the 
concept of “Think Small First” a step further to deliver rapid results. it set out how the commission planned to 
strengthen the use of exemptions for micro enterprises and lighter legislative regimes for SMEs. it also 
explains how this will be followed up through the legislative process and implementation.
Between 2007 and 2012, the aBr programme achieved its ABR Action Programme target, covering 
72 eU legal acts in the 13 domains, or around 80 % of the main sources of administrative burden. measures 
equalling 25 % have since been adopted by the co-legislators. The commission itself went beyond the target by 
presenting proposals to cut the administrative burden by 33 %, or the equivalent of close to eUr 41 billion.
as part of its commitment to stakeholder consultation, the commission invited Smes and their representative 
organisations to identify the top 10 most burdensome regulations through an eU-wide, internet-based con-
sultation from october to December 2012, eliciting 1000 responses, including 600 from individual Smes based 
in the eU, 40 % of which were micro-enterprises.
The smart regulation policy has since evolved further, with a dual focus on helping the member States to imple-
ment the aBr measures (‘aBr plus’), while also reviewing the entire stock of eU legislation. The commission’s 
regulatory Fitness and performance programme (reFiT), initiated in December 2012, aims to achieve a simple, 
clear, stable and predictable regulatory framework for businesses, workers and citizens. Under REFIT, the com-
mission is building on the pilot Fitness checks and consolidating other ongoing work on aBr with Smes, to conduct 
regulatory analysis that involves all relevant levels of government, based on published plans and wide stakehold-
er participation. The reFiT process starts with a mapping exercise of the eU acquis to identify the areas with the 
greatest potential for simplifying rules and reducing cost for businesses and citizens without compromising public 
policy objectives (15), which then leads to more in-depth regulatory evaluation. a tracking system (scoreboard) has 
been set up to assess the progress of proposals.
The commission has also produced a short guide on regulatory screening for effects on innovation, to see if the 
regulation is a stimulus or a hindrance, based on a full study report, ‘Screening of regulatory framework’, com-
missioned by Dg rTD.

(14)  communication from the commission to the council and the european parliament “action programme for reducing administrative Burdens in the eU: 
Sectoral reduction plans and 2009 actions”, Brussels, 22.10.2009 com(2009) 544 final.

(15)  The first findings of the mapping & screening exercise are presented in the commission’s 2013 Staff Working Document "regulatory Fitness and 
performance programme (reFiT): initial results of the mapping of the acquis", SWD(2013) 401.

http://ec.europa.eu/smart-regulation/better_regulation/key_docs_en.htm
http://ec.europa.eu/enterprise/policies/sme/small-business-act/index_en.htm
http://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=COM:2007:0023:FIN:en:PDF
http://www.european-council.europa.eu/council-meetings/conclusions
http://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52010DC0543&from=EN
http://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=COM:2011:0803:FIN:EN:PDF
http://ec.europa.eu/archives/commission_2010-2014/president/news/archives/2013/10/pdf/20131002-refit_en.pdf
http://ec.europa.eu/research/innovation-union/pdf/RegulatoryScreening_short_guide.pdf
http://ec.europa.eu/research/innovation-union/pdf/KI-04-13-129-EN-N-RegulatoryScreening.pdf
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like the commission with its survey of the top 10 most burdensome eU regula-
tions, many member States are especially committed to getting the views of 
citizens and businesses concerning where they see the biggest burdens. a prime 
example is Belgium’s ‘kafka’ initiative, which had resulted in 130 laws being re-
pealed, as well as contributing to administrative simplification of service delivery 
(see theme 4). other well-known initiatives include the Uk’s red Tape challenge.

Inspiring example: ‘Burden hunter’ - hunting administrative burdens  
and red tape (Denmark)

Burden hunters are civil servants who in-
volve businesses in developing smart reg-
ulation that can remove red tape. Burden 
hunting is an integral part of the Danish 
better regulation effort, and is a mind-set 
(always keep the end users in mind), as 
well as a method (systematically involve 
end-users). The burden hunter approach 
allows authorities to focus on removing 
the administrative requirements that busi-
nesses perceive as the most burdensome. 
By using qualitative methods - observation studies, process mapping, expert interviews, focus groups, co-produc-
tion, ‘nudging’ (see 1.3.3), service design and user-centred innovation - the authorities can gain insight into how 
businesses perceive the regulation and how they perform the administrative task that derives from the rules. The 
process in a burden hunter project is structured as shown in the model (right). important for using the model is 
the circular way concepts are developed: sometimes 
the testing shows that you will have to go back to 
the users to gather more information, sometimes by 
using different methods than the ones used in the 
first round.

When you engage in burden hunting, you need to go 
to the person (‘end-user’) in the company facing the 
red tape, who must perform the administrative tasks 
required by the authorities, and can help identify the 
real problem and develop an appropriate solution.

By using burden hunter thinking, we can address a number of different ‘bottom lines’ at the same time: produc-
tivity; service delivery/experience; results/outcomes; and legitimacy/rule of law. productivity refers to the effec-
tiveness or productivity increase – getting more with the same or fewer resources because of innovation. The 
service delivery/experience would be documented by a user survey. The results/outcome is what has happened 
in the real world in the final analysis – not just the result of the project (e.g. has compliance improved or do you 
in other ways meet the objective of the policy better). Finally the legitimacy/rule of law refers to a perception of 
due process and increased transparency.

Inspiring example: ‘Kafka’ (Belgium)

With its motto “la simplification fait la force” (inspired by the national motto “l’union fait la force”), the Belgium 
government launched the kafka initiative in 2003 as an innovative way to cut red tape. The website www.kafka.
be is managed by the administrative Simplification agency (aSa) and allows a user-friendly approach in order to 
collect and consider views and priorities from all stakeholders, citizens and businesses, affected by regulations. 
The success of kafka is partly linked to the publicity around the initiative and the continuous political backing, but 
also the fact that the national action is mirrored by efforts at the regional level. The website was redesigned in 
2014 and is now easily accessible from mobile devices. many reform projects that took place are resulting from 
this unusually accessible and unbureaucratic contact point.

For further information: ASA@premier.fed.be; www.kafka.be

more ambitiously, the Danish ‘Burden hunter’ initiative does not wait for businesses to come to the ad-
ministration to complain – the civil servants go out to enterprises to see the impact of regulations for 
themselves, especially those which are “irritating”, as much as time-consuming or costly.

Scope/
project
design

Learning
about
users

Idea/
concept
development

Test
conceptsAnalysis Implement

Productivity

Service, 
delivery/experience

Results/Outcomes

Legitimacy

http://www.kafka.be
http://www.kafka.be
mailto:ASA@premier.fed.be
http://www.kafka.be
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We have found that the burden hunter approach to better regulation makes it possible to find solutions that cre-
ate an impact on several bottom lines simultaneously and can actually work for both businesses and the relevant 
authority. This means that burden hunting basically can become a win-win-win-win situation. What is important 
with the four bottom lines is, however, that not all projects necessarily will give positive results on all four and 
that a project should not give unintended negative results on any of the four bottom lines. The objective of a 
burden hunter project must always be to make the area in the spider web bigger, not smaller (right).

Burden hunting requires a different skillset than traditional “public governance”, therefore it also requires a dif-
ferent educational background. on projects, there is always a person who has an anthropological or design back-
ground, or is used to working with a qualitative approach. projects should always be handled as a collaboration 
between people with different skills

Burden hunting methodologies can be used for both broad and narrow projects.

•	 Broad projects aim at uncovering the burdens in a specific area or from a specific law. This approach 
can be used when you reduce the burdens but do not know where to begin. it can give you a better 
understanding of the real challenges businesses face. This approach has, for instance, been used for 
discovering growth barriers for start-up companies in Denmark. in this project, the burden hunters visited 
several companies with an open questionnaire to let them guide us to where the barriers could be found.

•	 narrow projects give you concrete solutions to specific problems. This type of project can create the 
groundwork for decisions about concrete workflows, guidelines or input for digital solutions. The narrow 
approach has, for instance, been used for making it easier for companies to do the administrative tasks 
in connection to getting environmental permits in Denmark. The project with a narrow scope gave us 
specific input to things that could be changed.

For further information: Helle Venzo, Danish Business Authority, HelVen@erst.dk

administrative burden reduction is a joint endeavour and a shared responsibility 
of the european institutions and member States. commission initiatives - such as 
mapping and screening the eU acquis, performing fitness checks, and codifying 
or recasting laws - tackle business burdens at source, but the regulatory process 
does not end with better crafted legislation. The high level group’s authoritative 
2011 study found that almost a third of the administrative burden arising from 
eU legislation was caused by how EU laws are interpreted and implemented 
by Member States. action to introduce eU legislation more efficiently at the na-
tional, regional and local levels could reduce the burden on businesses by nearly 
eUr 40 billion. This will be the focus of ‘aBr plus’ under reFiT.

all member States are obliged to transpose eU directives by the deadline in the 
legislation itself, or risk infringement proceedings, but how they are transposed 
is matter of national discretion. (16) For example, some member States pass one 
over-arching law during the parliamentary session to put all outstanding eU di-
rectives on the national statute, which ‘mops up’ their obligations across all policy 
fields in one sweeping motion, without tailoring them to domestic circumstances 
or tidying up loose ends from existing laws, creating an overall increase in the 
regulatory base and potential legal minefields. When transposing eU directives, 
it is important that member States do not ‘gold-plate’ them, inserting additional 
provision that go beyond what was agreed by the co-legislators, which is estimated 
to account for 4 % of the aBr arising from eU regulations and is entirely avoid-
able. They should also use this opportunity to reconcile new and existing laws in a 
harmonised legal base. in order to ensure that the acquis is transposed on time, 
and without gold plating which will put businesses at a disadvantage, the Uk has 
published transposition guidelines for all authorities engaged in law-making.

(16)  member States’ performances on transposition and infringements are considered in the annual report on monitoring the 
application of eU law and the eU Single market Scoreboard.

mailto:HelVen@erst.dk
http://ec.europa.eu/atwork/applying-eu-law/infringements-proceedings/annual-reports/index_en.htm
http://ec.europa.eu/atwork/applying-eu-law/infringements-proceedings/annual-reports/index_en.htm
http://ec.europa.eu/internal_market/scoreboard/performance_by_governance_tool/index_en.htm
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Inspiring example: Guidelines on transposing EU directives (UK)

The guiding principles are aimed at ensuring the Uk systematically transposes so that burdens are minimised 
and Uk businesses are not put at a disadvantage relative to their european competitors. The principles state 
that, when transposing eU law, the government will:

•	 ensure that (save in exceptional circumstances) the Uk does not go beyond the minimum requirements 
of the measure which is being transposed;

•	 Wherever possible, seek to implement eU policy and legal obligations through the use of alternatives 
to regulation;

•	 endeavour to ensure that Uk businesses are not put at a competitive disadvantage compared with their 
european counterparts;

•	 always use copy-out for transposition where it is available, except where doing so would adversely 
affect Uk interests e.g. by putting Uk businesses at a competitive disadvantage compared with their 
european counterparts or going beyond the minimum requirements of the measure that is being trans-
posed. if departments do not use copy-out, they will need to explain to the reducing regulation com-
mittee (rrc) the reasons for their choice;

•	 ensure the necessary implementing measures come into force on (rather than before) the transposition 
deadline specified in a Directive, unless there are compelling reasons for earlier implementation; and

•	 include a statutory duty for ministerial review every five years.

Source: “Transposition Guidance: How to implement European Directives effectively” (April 2013)

all member States have adopted their own national targets for business ABR, 
some on a gross basis (counting just burdens that have been removed) and some 
on a net basis (counting also the negative effects of new burdens introduced over 
the same period), ranging from 15 % (luxemburg and malta) to 30 % reductions 
(lithuania and Spain). in some cases, these targets include all eU legislation, in oth-
ers they are nationally derived only. Some member States have met initial targets 
and subsequently set new ones. others have also set targets for administrative 
burdens on citizens, or focused on specific metrics (i.e. compliance costs). (17) The 
basis of measurement and timescales mean they cannot be directly compared 
across the eU-28, but they show the priority given to tackling regulatory burdens 
and compliance costs that now exists across europe.

The role of targets is open for debate. regulation remains an essential instrument 
in the public administration’s armoury, especially in the fields of safety, consumer, 
environmental and employee protection, and where it creates a fairer and more 
efficient marketplace, but there is no justification for badly conceived and poor-
ly implemented rules that exceed what is necessary to achieve policy objectives. 
There is a consensus that if an existing rule is unnecessary, out-dated or ineffective, 
it should be removed or replaced, which requires targeted and systematic action.

portugal’s ‘Simplegis’ programme is among the most successful initiatives in re-
cent years to cut the regulatory stock through repealing obsolete laws and 
avoiding unnecessary law-making, but also to ensure what is left is more easily 
accessed by citizens and businesses, and more effectively enforced. This initiative is 
one facet of the national ‘Simplex’ programme of administrative burden reduction, 
which has been driven from the very top of government, and started off aimed at 
ministries, but has since devolved to the municipal level, including ‘Simplis’ within 
lisbon city council (see theme 4).

(17)  2011 hlgaB study, op. cit.

https://www.gov.uk/government/publications/implementing-eu-directives-into-uk-law
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Inspiring example: ‘Simplegis’ programme (Portugal)

The goals of ‘Simplegis’ can be summed up in three ideas: fewer laws, more access, and improved enforcement. 
although the programme is currently in progress, we are in a position to highlight the following achievements 
reached so far:

•	 in 2010, more than 300 obsolete legislative acts have been repealed;

•	 During the same year, the number of new decree-laws enacted by the government was the lowest 
of the last ten years as they were approved solely when necessary and after thoughtful consideration 
of the regulatory needs, in order to avoid unnecessary law-making;

•	 also in 2010, the rate of flawless legislative acts - therefore, with no need of correction by means 
of amending statement - was above 95 % (a record in the last decade).

Since october 2010, the decree-laws and implementing decrees that are published at the online version of the 
official journal are accompanied by a plain language summary, both in portuguese and english. portugal was the 
first eU member State to offer such service to citizens and businesses totally free of charge. a new legislative 
and legal information web portal is currently being put together, due to be launched online by the second semes-
ter of 2011, and it will not only feature the online version of the official journal, but also added-value legal in-
formation (free of charge), consolidated versions of relevant pieces of legislation and online public consultations 
with direct and straightforward questions in order to make participation accessible and simple for everyone.

in September 2010, a wide variety of acts were eliminated from the official gazette (hunting ground-related 
acts, for instance) and were assigned to specialised websites, thus making it easier to search through the ga-
zette for the most relevant acts. From January, 2011, a new method of thorough ex ante impact assessment 
has been in place and applied to all government acts, with good results. moreover, we have been training impact 
assessment teams in all ministries that will perform ex post assessments.

Sources: http://ec.europa.eu/smart-regulation/refit/admin_burden/best_practice_report/report_example_en.htm  
http://ec.europa.eu/enterprise/policies/smart-regulation/administrative-burdens/high-level-group/files/hlg_pt_
simplegis_201010_faq_en.pdf

Some member States, such as the netherlands and the Uk, have introduced com-
mon commencement dates (CCDs) to improve communication and predictability 
of necessary laws and regulations for businesses. The government sets fixed dates 
on which new business legislation will come into force – for example, 6 april and 
1 october in the Uk’s case, preceded by the publication of guidance material at 
least 12 weeks before new regulations with impacts on business enter into force (18). 
By publishing and providing advance notice of forthcoming legislation, public ad-
ministrations can give businesses time to plan ahead, prepare for compliance, and 
budget for the costs of new rules that might affect them. There are exceptions and 
exemptions, inevitably, but these should be kept to a minimum. in the Uk, it is cau-
tiously estimated that ccDs could save Smes anything between £10 -20 million a 
year.

once adopted, member States have a range of options to ease the regulatory bur-
den during the implementation and enforcement of eU-derived and national 
legislation, which are considered further elsewhere in this toolbox.

(18)  https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/211981/bis-13-1038-better-regulation-
framework-manual-guidance-for-officials.pdf

http://ec.europa.eu/smart-regulation/refit/admin_burden/best_practice_report/report_example_en.htm
http://ec.europa.eu/enterprise/policies/smart-regulation/administrative-burdens/high-level-group/files/hlg_pt_simplegis_201010_faq_en.pdf
http://ec.europa.eu/enterprise/policies/smart-regulation/administrative-burdens/high-level-group/files/hlg_pt_simplegis_201010_faq_en.pdf
https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/211981/bis-13-1038-better-regulation-framework-manual-guidance-for-officials.pdf
https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/211981/bis-13-1038-better-regulation-framework-manual-guidance-for-officials.pdf
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1.2.2. institutional structures and reforms

The organisation of public administration is a hot 
topic for effective governance and applying the 
principle of subsidiarity, and the subject of many 
country-specific recommendations. every member 
State has its own approach to multi-level gov-
ernance, assigning responsibilities and resources 
to discharge the duties of government and seek-
ing greater efficiency from relations between public 

authorities, both vertical (supra-national, national, regional and local) and horizon-
tal (coordination across ministries, municipalities, etc.). (19)

over the years, governments have sought new ways to improve public sector per-
formance and service delivery through organisational change. a regular feature of 
the political landscape has been to re-allocate roles across ministries, resulting in 
reorganisation of the machinery of government at the central level, with the 
intention of achieving better policy-making and implementation. This leads to min-
istries (and their subordinate bodies) gaining or losing functions, and the transfer 
of staff and budgets. given the inter-dependence of many policy fields, the effect 
can be a zero net sum - simply re-arranging the ‘silos’ - unless the restructuring is 
linked to better coordination and communication across the whole of govern-
ment, or specific changes are designed solely to produce productivity gains within 
a narrow policy domain.

more radically, central, federal and local governments have also engaged over time 
in creating, disbanding or amalgamating sub-national tiers of the public 
administration (regions, counties, districts, municipalities etc.). local government 
reorganisation has been a recurring theme in europe for many years, usually with 
the aim of cutting the number of administrative levels and bodies that citizens and 
businesses must interact with, and increasing the average size of administrative 
units to improve their efficiency through scale economies. an example is the recent 
merger of districts within the austrian federal state of Steiermark, which resulted 
in a reduction on the number of district commissions responsible for administra-
tive tasks (business licenses, environmental protection etc.) from 16 to 13, saving 
eUr 10 million a year over the long-term through natural wastage (not replacing 
retired staff), and improving service delivery by making better use of the expertise 
of highly qualified staff.

(19)  See http://www.oecd.org/gov/regional-policy/multi-levelgovernance.htm

Question Refer next

has the national administration ensured that legislation is accompanied 
by appropriate institutional arrangements to implement & enforce it, so 
that businesses are clear which organisation is tasked with providing 
information and responsible for transactions and can respond to queries 
and concerns? is this accountable body sufficiently equipped and staffed?

•	 institutional structures 
(see topic 1.2.3)

•	 professional and well-perform-
ing institutions (see theme 3)

has the national administration ensured that the implementation of the 
regulation is kept as simple, fast, easy and user-friendly as possible, with 
respect to deadlines, documents, steps, costs, etc., and made best use of 
service delivery channels, including one-stop shops and e-government?

•	 Service delivery (theme 4)

•	 enhancing the business 
environment (theme 5).

http://www.oecd.org/gov/regional-policy/multi-levelgovernance.htm
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Inspiring example: Merging the districts of Judenburg and Knittelfeld (Austria)

austria is a federal republic divided into nine federal states, each of which is sub-divided into specific districts. 
administrative tasks at the federal state level are carried out by the district commissions, which must imple-
ment federal and regional laws, e.g. the authorisation of businesses, monitoring of public health, protection of 
the environment, etc. District commissions contribute greatly to regional development, especially in rural areas. 
The federal state of Steiermark was divided into 16 districts, each with its own district commission.

in the framework of this project, the existing administrative framework was substantially changed for the first 
time in austria since the 19th century. a process model was developed on how to merge two districts, namely 
Judenburg with some 44 000 inhabitants and knittelfeld with some 30 000 inhabitants, and its two district 
commissions to form one bigger administrative unit. all administrative tasks that can be executed quickly and 
non-bureaucratically are offered at two locations, enabling the authorities to remain accessible to citizens. 
however, all administrative tasks that require expert knowledge by the authorities were centralised. The new 
district ‘murtal’ came into existence on 1 January 2012, having some 74 000 inhabitants and a new district 
commission. The project has been implemented without the help of external experts. The new district com-
mission provides the same range of services for its citizens and functions more efficiently at lower costs. The 
administrative costs of the new district ‘murtal’, and thus the costs for the citizen, were lowered. The first year 
of the new structure led to savings amounting to eUr 550 000, which should reach eUr 850 000 by the end 
of 2013. Further savings are expected. These financial means can be used to foster innovative projects and to 
strengthen the local economy in the future.

The cost savings mainly result from centralisation and the reduction of human resources. The reduction of staff 
is not based on dismissals, however, but rather from not filling the posts of some staff members that left for 
retirement. moreover, highly qualified staff members are now used in different positions requiring expert knowl-
edge. This results in faster and better services for citizens. Six other districts in this federal state have been 
merged, from 16 to 13 administrative units. The potential financial savings are estimated at eUr 10 million per 
year in the long term.

For further information: Ulrike Buchacher, Chief District Officer, District Authority Office ‘Murtal’,  
bhmt@stmk.gv.at

an even more ambitious overhaul was achieved in the Swiss canton of glarus, 
which merged a total of 68 municipalities and corporations providing public ser-
vices in a major streamlining exercise to form three new and large municipalities 
in 2011, following agreement at two citizens’ assemblies.

mailto:bhmt@stmk.gv.at


QUALITY OF PUBLIC ADMINISTRATION – A TOOLBOX FOR PRACTITIONERS

68

Inspiring example: GL2011 (Switzerland)

canton glarus is now equipped to face the challenges of the future. The municipal structures have been funda-
mentally streamlined and 25 village municipalities, 18 educational corporations, 16 social service corporations 
and 9 natural citizens’ corporations have merged to form three large and strong municipalities. The directive 
for the municipal structural reform was given by the glarner citizens at the citizens’ assembly (landsgemeinde) 
in 2006 and confirmed at the extraordinary citizens’ assembly in 2007. in only a few years, canton glarus 
has been given completely new municipal structures. in this connection, there was a clarification of the tasks 
allocated to the municipalities and the canton, an optimisation of the financial channels and an improvement 
in the public services. on 1 January 2010, the newly elected authorities of glarus south, glarus and glarus 
north started working in order to prepare themselves for the scheduled start of their municipality a year later. 
on 1 July 2010, they finally took over the duties from the authorities of the former municipalities. more than 
500 glarner people worked on this reform project for four years. at the end of 2010, the project phase was 
completed and on 1 January 2011 the three new municipalities officially ’took off’.

The municipal structural reform has strengthened the canton, the municipalities and the citizens at all levels. 
The residents enjoy the benefits of a good and professional infrastructure and an up-to-date public service, and 
the children have a modern school system at their disposal. industry profits from improved general provisions 
and the municipalities have become more powerful and self-assertive. all three municipalities have a collective 
municipal archive, a collective electronic information system and collective technical services as well as old age 
and nursing homes. The chances for the canton glarus have markedly improved in respect of the competitive 
situation regarding the location of industry and housing. The structure of the municipalities was optimised; pro-
visions were made for a more efficient, professional and accessible structure. The social and welfare services 
have been under the administration of the canton since 2008 and have now all become more professional. 
The municipalities and the canton have a uniform financial administration law by decree. it is now possible to 
compare the accounts. Together, all can benefit from the efficient and therefore economical utilisation of the 
financial resources.

The canton glarus has become more competitive and is an excellent residential and industrial location. The 
radical reform caused a sensation across the whole of Switzerland. This is seen in the comments in the Swiss 
press. ‘glarus wipes out 22 municipalities’ was the title in the Tages anzeiger. The neue Zürcher Zeitung wrote 
of an “exciting surprise”, and that the citizens had unexpectedly shown themselves to be liberal and reform 
friendly. The ‘Blick’ commented that “the glarner had revolutionised their canton” and the ‘St. galler Tagblatt’ 
wrote “no other canton has in a short space of time made such substantial changes as glarus”. even in the 
French-speaking part of Switzerland the decision of the citizens’ assembly was acknowledged. The l’express’ in 
neuchâtel wrote: “Un vent de révolution a soufflé sur la landsgemeinde de glaris”.

For further information: Urs Kundert, Fachstelle für Gemeindefragen, urs.kundert@gl.ch

Vng international, founded by the association of netherlands municipalities, has 
produced an introductory guide to successful inter-municipal cooperation (imc) in 
its various forms. imc may be the appropriate solution when there is a business 
case for example for promoting a larger territory (for example, to attract tourism 
or investment), sharing the costs of researching and developing a new service or 
purchasing specialist equipment, for example (see topic 7.2 on public procurement), 
achieving scale economies or tackling cross-border problems which cut across ad-
ministrative boundaries (such as environmental protection).

in recent years, institutional change has been prompted by the global financial and 
economic crisis of the late 2000s, which has driven public administrations to seek 
savings in spending in the context of squeezed revenues. in particular, governments 
across europe at all levels have engaged in deep cuts in staffing and closure of 
administrative units to reduce public expenditure. Forthcoming research by the 
eU’s european Foundation for the improvement of living and Working conditions 
(eurofound), “mapping restructuring in the public Sector Following the crisis”, will 
highlight the difficulties in accurately defining and counting jobs within the ‘public 
sector’, but estimate that employment in public administration across the eU is 5 % 
lower than 2008, while education, health and ‘services of general interest’ are all 
higher.

mailto:urs.kundert@gl.ch
http://www.vng-international.nl/fileadmin/user_upload/downloads/publicationsAndTools/IMC_EN.pdf
http://www.eurofound.europa.eu
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The research project ‘coordinating for cohesion in the public Sector of the Future’ 
(cocopS), funded by the eU’s Seventh Framework programme, has taken a longer 
term perspective and examined inter alia the changing role of government in eu-
rope from 1980 to 2010, correlating reforms with public sector employment and 
expenditure as a share of gDp. cocopS analysis has found that decentralisation 
has tended to correspond with cuts in public expenditure. The implication is that 
transferring responsibility from central to sub-national government tends not to 
be accompanied by a commensurate transfer of resources. (20) however, it is worth 
noting there have been functional transfers in both directions, for example in pro-
vision of careers advice, responsibility for making social welfare payments, and the 
monitoring of public health.

necessity being the mother of invention, many municipalities have responded to 
financial pressures by exhibiting levels of imagination and innovation that are usu-
ally associated in the public’s mind with the private sector, and have instigated ma-
jor internal reforms to improve effectiveness and efficiency. The change2 project 
in the german city of mannheim is a prime example of such an initiative (this case 
study is set out under topic 3.2).

Some public administrations have pooled resources, in order to produce scale 
economies, synergies and cost savings, by sharing support services. This usually 
implies staff transfer to shared service units, and staff cutbacks in the decen-
tralised units (21) (see theme 3).

By contrast with decentralisation, the cocops research found that outsourcing did 
not reduce overall public spending. The real change occurs in governance arrange-
ments. governments can delegate functions and seek to transfer risk to private 
providers through contractual arrangements which spell out delivery obligations, 
quality standards and pricing. however, governments will always remain account-
able to the electorate, which means it must retain oversight, and in the event of 
contract failure, risk and responsibility will return to the public sector. a 2009 Uk 
study by pricewaterhousecoopers and the institute for public policy research found 
that the public tends to hold central government responsible for core parts of pub-
lic service performance, and can accept the transfer of power and accountability 
to other bodies as long it is well communicated and unambiguous, and even then 
takes time to register in the public’s perceptions.

Whichever organisation, the outsourcing process is presented with two challenges. 
First, the contractor often finds it difficult to accurately cost the services to be pro-
vided over the long-term, and therefore to estimate the price in the tender. Second, 
it is hard to build flexibility into the contract specification, to accommodate any 
required changes in the terms of service provision due to changing circumstances 
(such as advances in technology), in a way which is comparable with an in-house 
provider. as outsourcing falls under public procurement, this subject is consid-
ered further under theme 7.

The eurofound mapping study features case studies of recent public sector reforms, 
which are excellent examples for member States to see how their counterparts 
have approached restructuring at a time of austerity. many of these cases have 
drawn upon a range of human resources management (hrm) techniques to achieve 
their goals, including recruitment and promotion freezes, staff redeployment, job 
sharing, phased retirement, flexible working time, unpaid leave, and changes in 
employment structures (e.g. increased use of temporary contracts). The subject of 
institutional organisation is explored further in theme 3, including leadership, hrm 
and quality management.

(20)  alonso, J.m., clifton, J., and Díaz-Fuentes, D., (2011), “Did new public management matter? an empirical analysis of the 
outsourcing and decentralization effects on public sector size”, cocopS Deliverable 2.1.

(21)  oecD (2013), “Building on Basics: Final report of the oecD Value for money Study”.

http://www.cocops.eu
http://www.cocops.eu
http://www.ippr.org/assets/media/images/media/files/publication/2011/05/whosaccountable_1733.pdf
http://www.ippr.org/assets/media/images/media/files/publication/2011/05/whosaccountable_1733.pdf
http://www.eurofound.europa.eu/
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1.2.3. co-production

co-production is a form of ‘outsourcing’ which in-
volves citizens and businesses directly in the im-
plementation of public policies from which they 
benefit. public administrations are increasingly 
aware that they can overcome their limitations 
in policy delivery by working with programme 
and service users, empowering them to develop 
solutions as equal partners. Delivery becomes co-

owned, more visible and more understandable for the partners in the process. in 
this way, policy ceases to be a ‘black box’ to beneficiaries, and where citizens are 
involved, becomes more legitimate in the eyes of the public and potentially more 
sustainable.

co-production is a complex term, since it implies a permanent or temporary in-
volvement of different actors in different stages of a sometimes complicated pro-
cess. These actors can include for-profit businesses or non-profit associations in 
public-private partnerships (ppps), and citizens who play a role in service delivery, 
which can happen individually (for example, as a parent, as a guide, as a fire ser-
vice volunteer), or collectively (for example, via ngos for social services or park 
maintenance, etc.)

“Co-production: 1+1=3”

“Co-delivery of public services is about citizens and the public sector working TOGETHER in new creative, innova-
tive and collaborative ways. This joint working between professionals and service users, building on each other’s 
assets, experiences and expertise, enables the service to be delivered more efficiently.”

elke löffler, governance international at the 7th european Quality conference in Vilnius, 2013.

When users and communities help to deliver services, it brings immediate and 
direct benefits:

•	 more resources to the service, in terms of the knowledge, expertise, skills, 
co-operation and commitment of service users;

•	 Better quality services, focused on the features and outcomes that users 
value most highly;

•	 more innovative ideas for public agencies to try out; and

•	 greater transparency in the way services are delivered, supporting greater 
community involvement and open government.

co-production is not a new idea, it has been around for around 30 years at least, as 
testified by the examples of italy’s social cooperatives and Sweden’s children’s day 
care cooperatives. The cooperative is a well-established organisational form, has 
the advantage of a democratic governance structure (each member has an equal 
stake), and as a legal entity, provides a corporate vehicle through which public au-
thorities can contract with citizens, subject to procurement rules.
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Inspiring example: Social cooperatives (Italy)

after the Second World War, italian local authorities provided health and education services but not social care, 
and over time the traditional role of families providing support started to diminish. as needs and expectations 
rose, the social cooperative model grew as a way of providing better care. The cooperatives were also seen as 
a way of improving service efficiency. in 1991, a new law created a specific legal framework for social coopera-
tives in italy. as their purpose they have ‘to pursue the general interest of the community in promoting human 
concerns and in the social integration of citizens.’ Today, there are more than 7 000 cooperatives and they have 
become a core element in the delivery of social care for many local authorities. Social cooperatives are permitted 
to distribute profits, as long as distributed profits are restricted to 80 % of total profits and the profit per share is 
no higher than 2 % of the rate on bonds issued by the italian post office.

Inspiring example: Children’s day care cooperatives (Sweden)

cooperative provision of children’s day care was developed in Sweden in the 1980s as a response to the growing 
demand for services and the inability of local authorities to provide sufficient capacity. The Swedish government 
made a decision to finance specialist cooperative development agencies. These agencies grew up in different 
ways in different parts of Sweden, and then federated into a national support body, which in 2006 decided to 
work under the name of coompanion. The coompanion network of support agencies is funded centrally by the 
Swedish agency for economic and regional growth. Specialist advisers have played an important role in the de-
velopment of new cooperatives and the continuing success of existing ones. in Sweden, there are around 1 200 
cooperatives providing pre-school day care for about 30 000 children, representing about 7 % of the total.

Source: European Commission, Directorate-General for Research and Innovation (2013), “Powering European 
Public Sector Innovation, Towards a New Architecture”, Report of the Expert Group on Public Sector Innovation

co-production is relevant to many policy areas. care services have proven a par-
ticularly fruitful field. an award-winning example is the care of elderly residents in 
Denmark’s Fredericia, which is now organised to happen at home wherever possi-
ble, with multi-disciplinary support from the municipality, so that they continue to 
live independent and fulfilling lives within their own communities. given the trend 
towards an ageing population across europe, the principles are now being exported 
to other municipalities in Denmark, and attracting attention in norway and else-
where internationally.

Inspiring example: “Life Long Living” in Fredericia and beyond (Denmark)

“life long living” is a new model of interaction between the elderly citizens of Fredericia who request practical 
or personal care and assistance, and the municipality - providing everyday rehabilitation and prevention, rather 
than just offering traditional and expensive compensatory care. The objective is to maintain physical, social and 
cognitive abilities, in order to postpone age-related weakening and dependence. “life long living” is an innovative 
initiative whose purpose is to maintain independent living as long as possible - to change the conditions of future 
care by focusing on the resources of each individual, and support empowerment instead of delivering traditional, 
compensatory and pacifying care.

in 2008, it was projected that there would be at least 2000 more people over the age of 65 in Fredericia munici-
pality by 2020, including a significant increase in the number of citizens aged over 80. This development presents 
an economic challenge, which in 2020 would lead to an additional annual cost in elderly care of at least Dkk 
46 million (around eUr 6.2 million). This innovation in service delivery started when the managers in Fredericia’s 
social care division asked themselves: ‘Should we really continue to provide ever-cheaper in-home cleaning, cook-
ing, and personal care to older citizens? or should we find out what kind of life they want to live, and then invest 
in their ability to live it?’ To meet this challenge, the city council in Fredericia municipality decided to launch an 
ambitious project within the municipal budget.

The aim of the project was to turn the interaction between the elder citizen and the municipality 180 degrees; 
by meeting each individual with a focus on his/her resources and personal experience of meaningful everyday 
activities, rather than a reduced focus on lack of functions and limitations. This 180 degree turn of perspective - 
from looking at our senior citizens as passive patients, to now meeting them as resourceful, active individuals - 

http://ec.europa.eu/research/innovation-union/pdf/PSI_EG.pdf
http://ec.europa.eu/research/innovation-union/pdf/PSI_EG.pdf
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has required a change of paradigm throughout the entire organisation. 
in “life long living”, the elderly citizens requesting practical or person-
al assistance from the municipality are now offered to join an intensive 
everyday-rehabilitation-programme in their own home, where they are 
trained to regain their ability to perform meaningful everyday tasks. The 
programme is conducted by our care providers (who have gone through 
special training in the approach and methods within everyday-rehabilita-

tion) under the guidance of interdisciplinary teams - with occupational therapists, nurses, physiotherapists and 
nurses’ assistants.

When joining “life long living”, every citizen gets an individual “citizen plan”, with set goals for developing or 
maintaining their ability to perform everyday tasks. The goals are set in cooperation between the elderly citizen, 
his/her care provider and the interdisciplinary team, in order to assure a focus on meaningful activities, along with 
a cross-professional assessment. a home-training-programme is set up and the need for useful assistive tech-
nology to support independent daily living is assessed and tested. The training is provided by the care providers 
as part of the daily care and assistance, not in a training centre, and the goals and activities in the “citizen plan” 
are adjusted continuously as abilities and motivation changes. previously, these elderly citizens were offered 
compensatory and pacifying care, which often resulted in losing more everyday functions, and their need for 
help almost always increased over time. after implementing “life long living”, and thereby meeting the elderly 
citizens with the expectations and individual approach in our everyday-rehabilitation-programme, their need for 
practical and personal assistance drops off significantly.

independent evaluations of the economic effects and organizational outcome of “life long living” for citizens 
and staff have been conducted by DSi (the Danish institute of health), later named kora (national institute of 
analysis and research in municipalities and regions).

The results are promising. Joining the everyday-rehabilitation-programme often means a dramatic increase in 
provided services in the beginning, followed by significant decrease in provided services on a longer term, rela-
tively to the regaining of abilities. all together the need for practical and personal care is reduced considerably: 
45.9 % of the referred citizens become completely self-reliant and 38.9 % become partly self-reliant. The num-
ber of requested services and the total cost for the municipality has decreased significantly, corresponding to 
approximately eUr 2 million per year. along with the economic benefits, the impact of “life long living” can be 
summarised as:

	Satisfied citizens with a high degree of self-sufficiency, who express pride and improved quality of life by 
regaining independent everyday life;

	Satisfied employees, who express significantly greater job satisfaction and commitment working with 
the new empowering model;

	Significant reduced need for care services, leading to a considerable decrease in total costs, enabling the 
municipality to provide more welfare for the elderly for the same amount of money.

Since 2012, the model has been integrated into the Danish national budget as best practice for all Danish mu-
nicipalities on how to conduct care and services for the elderly in a rehabilitative and empowering manner, to 
meet the requests from an increasing number of older citizens in the future. By 2014, all Danish municipalities 
had adopted the “life long living” approach in their health and care Departments. “life long living” has also 
attracted great attention throughout europe, on a political as well as on a professional level. The municipality of 
Fredericia is currently a partner in the age Friendly environments – innovative network (“aFe-innoVneT”) with 
the main objective to share and develop age-friendly solutions across european countries. From outside europe, 
the Singapore Senior minister for health and manpower has visited “life long living” with a delegation of public 
and private stakeholders, and found the project to be inspiring for future homecare in Singapore.

in 2010, the Fredericia municipality received the great innovation prize for the project from local government 
Denmark (lgDk), the interest group and association of Danish municipalities. This was followed by a best practice 
certificate in the european public Sector award 2011, and being honoured in The european year for active ageing 
2012 under the category “Towards age friendly environments”.

For further information: Britta Hallin, Adviser of communications, britta.hallin@fredericia.dk;

See also: http://fredericia.dk/FFF_ny/LMIEL/Sider/About-the-project.aspx; presentation of “Life Long Living” by 
Project Manager Helle Aavild Juhl (AFE-INNOVNET Webinar 2): http://www.youtube.com/watch?v=48C0be6RIFE 
(minutes: 28.30 – 40.40).

mailto:britta.hallin@fredericia.dk
http://fredericia.dk/FFF_ny/LMIEL/Sider/About-the-project.aspx
http://www.youtube.com/watch?v=48C0be6RIFE
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clearly, co-production is not for everybody and the costs/benefits of harnessing 
service users and communities in the delivery of a specific public service will vary. 
To help weigh up the pros and cons of co-production and ways forward, further 
case studies, research and resources are available from existing organisations, 
such as governance international’s good practice hub.

1.3. continuous improvement and innovation
one of the key qualities of good policy development is 
that implementation and application is subject to review 
and reflection, so that lessons are learned, adaptations are 
made, or even policy is abandoned in response to findings. . 
This section examines: systematic monitoring, planning and 
managing evaluations, and the growing role of performance 
audits in assessing whether implementation and applica-
tion is progressing to plan, policies are achieving their high-level objectives, and 
value-for-money is being delivered; and the value of external scrutiny in driving up 
the standards of public administration. in the spirit of continuous improvement, the 
section looks finally at public sector innovation in its myriad forms, and how public 
administrations are creating innovative cultures to stimulate new ways of working.

1.3.1. monitoring, evaluation and performance audit

monitoring and evaluation has often been seen as an unwel-
come distraction, sometimes imposed by funding providers 
on recipients and sometimes required according to internal 
procedures to check whether initial objectives of specific ac-
tions are met and how efficiently and effectively. monitoring 
and evaluation can be treated as an add-on to the policy 
process. increasingly, however, monitoring and evaluation is 
recognised as integral to policy success. –public policy inter-
ventions are adopted to achieve certain objectives and it is inherent part of the 
process for a check to be made whether the intervention has been successful, 
whether a successful outcome can be attained and, if so, how the intervention 
should changed to ensure a successful result (see topic 1.1).

monitoring can mean different things. For some, monitoring is supervision; for oth-
ers, it is synonymous with control. For the sake of clarity, monitoring is defined here 
as a systematic process of collecting data, in order to track inputs, outputs, 
results and impacts throughout the application of an intervention, and to inform 
management and stakeholders on progress and performance. monitoring can be 
applied to policies, programmes, regulations, projects and public services, but also 
organisations (see topic 3.1), and systems of governance.

most public sector organisations are familiar with evaluation in the context of policies 
and programmes, taking the information from monitoring (and other sources) at key 
moments in time, and assessing relevance, coherence, efficiency, effectiveness, impact 
and sustainability. While monitoring provides a flow of data, evaluation is a compre-
hensive stock-take of how things stand. This can occur before, during or after an in-
tervention. alongside evaluations, performance audits, conducted by supreme audit 
institutions (Sais), but as the Sai’s main remit is always financial audit, performance 
audits are a relatively recent development in the context of european policy-making.

in the interests of a common understanding, the following table summarises the 
key and sometimes overlapping, aspects of monitoring, evaluation and perfor-
mance audit. (22)

(22)  as performance audit is an explicit responsibility of Sais outside the administration, the rest of this topic mainly focuses on 
monitoring and evaluation, with performance audit described by way of contrast with evaluation.

http://www.govint.org/good-practice/
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Monitoring Evaluation Performance audit

What Tracking progress and perfor-
mance against planning and 
objectives (expectation)

assessing the relevance, coher-
ence, efficiency, effectiveness, 
impact and sustainability of 
policies and programmes

assessing the relevance, coher-
ence, efficiency, effectiveness 
impact and sustainability of 
policies and programmes

Why For operational reasons – to 
learn lessons and take cor-
rective action in real-time, if 
required, and to collect informa-
tion for subsequent evaluation

For strategic reasons – to en-
sure the policy efficiently and 
effectively addresses the identi-
fied problems & objectives, and 
identify improvements

For accountability reasons – 
to ensure public funds are being 
used efficiently and effectively 
and identify improvements, if 
necessary

When regular intervals during appli-
cation

Usually at specific points, (be-
fore, during and after applica-
tion).

Usually at specific points, 
(during and after application).

Who managers and staff involved in 
implementation

managers and staff and exter-
nal consultants

Usually qualified auditors from 
the Sai, independent of design 
and application

on likely trend is that the boundaries between monitoring and evaluation are be-
coming increasingly blurred, as evaluation can take place in real-time, during the 
early stages of a new policy or programme or an ongoing basis, as recent experi-
mentation in rural Development programmes shows.

The reality is that all administrations engage in some form of monitoring and eval-
uation of their activities, whatever they call it. The only question is whether this 
is casual or structured. The latter is an essential condition of receiving eU funds, 
especially under eSiF regulations. as a systematic process, monitoring and eval-
uation has five steps, shown below.

Step 1 is orientation: 
what should be mon-
itored and evaluated, 

why, and what information will be collected and how will it be used? This prepa-
ratory phase, however short or long, informs the following four steps. The main 
ingredients of orientation are set out below.

Orientate
Define 

indicators
Collect
data

Analyse Act

Orientate
Define 

indicators
Collect
data

Analyse Act

Ingredient Purpose

objectives There must be clarity about what the policy, programme, project, service or organisation is 
seeking to achieve. in other words, clear objectives that performance can be assessed against 
(which can be both strategic and specific / operational), as well as the actions required to get 
there.

responsibility The role of defining indicators, collecting data, and analysing the findings assessing progress 
and performance is assigned to an official or unit (including possible use of external experts), 
as well as reporting lines established to management and policy-makers.

methodology The monitoring arrangement must include a system to gather data. as an integral element of 
designing indicators, it must be known from the outset what the source of the information will 
be and how often the information should be collected.

management once information is gathered by the responsible official(s) on performance, including against 
indicators, this must be assessed and conclusions drawn and fed into the policy process as part 
of the evidence base for adjusting policy. This means there must be an outlet for the informa-
tion to be used.

http://enrd.ec.europa.eu/evaluation/good-practices-workshops/from-ongoing-evaluation-towards-the-evaluation-plan_en/en/from-ongoing-evaluation-towards-the-evaluation-plan_en.html
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Useful guidance in preparing for monitoring and evaluation can be found, for ex-
ample, in the european commission evaluation guidelines, eU-financed community 
of practitioners on results Based management (cop rBm), the oecD’s Summary 
of key norms and Standards for evaluation (23), learning Forward’s Workbook on 
professional learning Systems, and the civicus Toolkit on monitoring & evaluation.

public administrations may also find outcome mapping useful as a complemen-
tary tool and approach for planning, monitoring and evaluation, as its focus is 
on the behavioural changes brought about by interventions in socio-economic de-
velopment. guidance is available from the aforementioned cop rBm (24), and also 
the United kingdom’s overseas Development institute and the outcome mapping 
learning community.

at the outset, it is essential that there is political buy-in to monitoring and eval-
uation, to have confidence that the learning points will be internalised when they 
emerge. This willingness to absorb findings can be built over time by collecting 
and presenting relevant information that satisfies the information needs of deci-
sion-takers and policy-makers, in usable formats.

evaluations can suffer from poor planning, which leads to ambiguity in purpose and 
objectives, vagueness in scope, lack of rigour in the analysis, rushed delivery and 
ultimately blandness in the conclusions which makes it hard to extract useful out-
comes. centres of government and line ministries can improve the governance of 
evaluation by publishing procedures with clear guidelines on the timing of evalua-
tions for different purposes (ex ante, interim, etc.), the standards they should meet, 
and the techniques that should be employed. The european commission’s website 
includes useful guidance on planning and performing evaluations, especially within 
the context of evaluating eSiF programmes for 2014-2020 (see also topic 7.3).

The decision to move into performance audits can only be taken by the Sai itself, 
with the consent of parliaments that vote directly for Sai funding. however, there 
is useful guidance on the websites of the international organisation of Supreme 
audit institutions (inToSai), as well as the european court of auditors (eca). inTo-
Sai has published implementation guidelines (25), which are the basis of the eca’s 
performance audit manual. With their focus on effectiveness, efficiency and econ-
omy, performance audits serve a similar purpose to evaluations. The eca’s manual 
usefully distinguishes between the two disciplines, the principal difference being 
the status of the Sai in holding administrations to account. Unlike financial audit, 
which follows a standardised methodology, performance audits tailor their meth-
ods to the subject under consideration, in accordance with inToSai guidelines (26).

(23)  This is aimed at developing development cooperation, but interesting nonetheless.

(24)  Sourcebook on results Based management, pages 179-182

(25)  iSSai 3000 implementation guidelines for performance auditing: Standards and guidelines for performance auditing based 
on inToSai’s auditing Standards and practical experience and iSSai 3100 performance audit guidelines – key principles.

(26)  “Performance auditing is not overly subject to specific requirements and expectations. While financial auditing tends to 
apply relatively fixed standards, performance auditing is more flexible in its choice of subjects, audit objects, methods, 
and opinions. Performance auditing is not a regular audit with formalized opinions, and it does not have its roots in 
private auditing. It is an independent examination made on a non-recurring basis. It is by nature wide- ranging and open 
to interpretations. It must have at its disposal a wide selection of investigative and evaluative methods and operate from 
a quite different knowledge base to that of traditional auditing. It is not a checklist-based form of auditing” (inToSai 
performance audit guidelines, iSSais 3000, 1.2).

http://ec.europa.eu/smart-regulation/evaluation/index_en.htm
http://www.coprbm.eu/
http://www.coprbm.eu/
http://www.oecd.org/development/evaluation/dcdndep/41612905.pdf
http://www.oecd.org/development/evaluation/dcdndep/41612905.pdf
http://learningforward.org/docs/default-source/jsd-october-2013/tool345.pdf?sfvrsn=2
http://learningforward.org/docs/default-source/jsd-october-2013/tool345.pdf?sfvrsn=2
http://www.civicus.org/new/media/Monitoring%20and%20Evaluation.pdf
http://www.odi.org/publications/5212-outcome-mapping-learning-knowledge-sharing
http://www.outcomemapping.ca/
http://www.outcomemapping.ca/
http://ec.europa.eu/regional_policy/sources/docgener/evaluation/guide/guide_evalsed.pdf
http://www.eca.europa.eu/en/Pages/AuditMethodology.aspx
http://www.eca.europa.eu/en/Pages/AuditMethodology.aspx
http://www.coprbm.eu/sites/default/files/sourcebook_tusseninres.pdf
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Evaluation v performance audit

Both activities involve the examination of policy design, implementation and application processes and their 
consequences to provide an assessment of economy, efficiency and effectiveness, coherence, relevance and 
impact of an entity or activity. They require similar knowledge, skills and experience and involve similar methods 
for collecting and analysing data. The main difference is the context in which they take place and the purpose 
of each. performance audit is superimposed on an accountability framework, which implies that the commis-
sion and other institutions and organisations concerned are held responsible for the management of eU policy 
instruments and should provide meaningful and reliable information to demonstrate performance and take 
responsibility for their actions in light of agreed objectives. performance audits are carried out by auditors who 
maintain their independence to select and determine the manner in which to conduct their work, and report 
the results to the discharge authority (european parliament acting on the recommendation of the council). it 
is therefore not the purpose of the court’s performance audits to deliver comprehensive evaluations of all eU 
activities. This is the responsibility of the commission, member States and other managers of eU activities. how-
ever, performance audits will usually include evaluative elements of selected subjects and consider evaluation 
systems and information with a view to assessing their quality and, when they are considered to be satisfactory 
and relevant, use evaluation information as audit evidence.

Source: European Court of Auditor’s Performance Audit Manual

in accordance with inToSai guidelines (iSSai 3000, 2.1), “the mandate of perfor-
mance auditing should cover the state budget and all corresponding government 
programmes. The auditor must be free to select audit areas within its mandate. 
Political decisions and goals established by the legislature are the basic frame of 
reference. A performance audit may, as a result of its findings, question the merits 
of existing policies. Performance audits are in general ex post audits that deal with 
current issues. High levels of quality in the work must be promoted and secured.”

at the heart of the 
monitoring system are 
performance indica-
tors. These can be ei-

ther quantitative or qualitative, depending on the nature of the indicator (or ‘metric’). 
The indicators that are considered to be the most important are often called ‘key 
performance indicators’ or kpis. as the cop rBm has highlighted in its Sourcebook, 
different terms are used for indicator types by various organisations (including the 
eU and oecD (27)), and hence the following is a guide for common understanding on 
terms in the rest of this section.

(27)  For example, oecD refers to ‘results’ in the table as ‘outcomes’, and sees ‘outputs, outcomes and impact’ as three levels of 
‘results’ instead.

Orientate
Define 

indicators
Collect
data

Analyse Act

Type Brief description

inputs These are the resources used in the policy, programme, project, service or organisation, whether fi-
nancial, human, material, or technological. in practice, this indicator is often shown simply in price/
cost terms (the amount spent on activities).

outputs These arise from the activities of the policy, programme, project, service or organisation and are 
deliverables (such as products, services, buildings and infrastructure). monitoring and evaluation 
should consider not just the existence of the output, but its quality, characteristics, functionality, 
and timeliness too.

results These are the direct changes that are brought about by the activity. For example, if the output of 
the activity ‘rehabilitate railways’ was 50km of track re-built, then the immediate benefits might 
be measured as higher design speed and/or higher maximum load, faster travel time, more trains 
using the track or improved safety record which would be the specific / operational objectives.

impact These developments in society or the economy that accrue from the results of the activity (cor-
responding to strategic objectives). Using the railways example, the impact might be better so-
cio-economic performance, such as gDp, jobs and well-being, but these are harder to link causally 
to the activity and its outputs.

context These are variables in the wider socio-economic environment that can have an exogenous effect 
on the inputs, activities, outputs, results and impacts.

http://www.eca.europa.eu/Lists/ECADocuments/PERF_AUDIT_MANUAL/PERF_AUDIT_MANUAL_EN.PDF
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a performance indicator may contain around five components for the sake of com-
pleteness.

Component Purpose

Definition The indicator should be clearly stated, so that there is no ambiguity in the minds of the reader, or 
indeed the people providing or collecting the information, about its content and meaning. While 
the indicator may be described in shorthand (such as ‘jobs created’), it can include explanations, 
and if necessary references to official definitions, statistical sources and documents, that the 
reader can follow to understand fully the use of specific terms (e.g. “’jobs created’ means the 
additional employment by beneficiary organisations of persons that undertook the activity sup-
ported under the programme and were still in post 12 months after the activity was completed”).

Source again, the indicator should be clear on how information will be gathered, whether it is quanti-
tative or qualitative. This might involve officially recognised sources (such as eurostat, national 
statistics agency, ministry, etc.) or other authoritative source (stakeholder feedback, credible 
research organisation, academic institution, etc.). it might necessitate an original survey, in which 
case the methodology must be robust and ideally elaborated at the same time as the indicator 
is designed.

Timescale The indicator should be accompanied by a statement of the frequency with which information 
will be collected and reported, and over what timeframe. in other words, it should state wheth-
er the intervals that information will be gathered (e.g. ongoing/real-time, monthly, quarterly, 
six-monthly, annually, biannually). Depending on the indicator and source, this might be highly 
specified to reflect publication dates of official data (e.g. “on 15 march and 15 September each 
year”). The indicator should state ‘from when – to when’. For example, it might be appropriate 
to start gathering information as soon as the activity starts and to stop assessing performance 
after, say, 3 years.

Baseline in many cases, the purpose of the indicator will be to track performance over time, in which case 
the reader needs to know the starting point. Typically, the baseline position will be set out at the 
same time as the indicator is adopted, so that there is no ambiguity later.

Benchmarks Whether the comparison is over time or with peer performance (other countries, regions, local-
ities, etc.), it is common to establish ‘comparators’ as reference points. if the aim is to achieve 
eventually a certain level or threshold of performance, these benchmarks are usually called 
‘targets’, usually stated with a time by which the target will be achieved (e.g. “in three years” or 
“by 2020”).

performance indicators are an easy concept to grasp, but harder to design and 
operationalise in practice. generating indicators raises a number of questions:

•	 Does the indicator reflect accurately the objective? Does it capture 
what we are trying to do and achieve?

•	 Is the information available? We can try and design the ‘perfect’ indi-
cator, but can it be measured? is the cost of gathering information man-
ageable? Does a baseline exist, or is it too late to gather the information to 
make one? if it is a qualitative indicator, how can we compare it over time 
or with our peers’ performance? are we falling into the trap of designing 
indicators around the available data – only measuring the measurable?

•	 Is the situation too complex to ‘collapse’ it into an indicator? Will it 
give us a false impression of our performance? or worse still, by simplify-
ing a complex situation in an indicator, will it push us to emphasise certain 
elements at the expense of others, potentially contributing to ‘bad policy’?

•	 Does the indicator really tell us what we think it tells us? For ex-
ample, if the indicator is ‘number of complaints’, does an increase mean 
that the service is performing worse than before, or that the institution has 
been successful in becoming more open and welcoming feedback? in the 
example, is ‘number’ the best choice of metric – what does it tell you, if the 
number of service users is also going up, should it be ‘percentage’ instead 
and does that tell you much more?
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•	 Does measuring performance create its own incentives? Will the 
presence of an indicator by itself change behaviour: in either a good way 
(focus implementers on what is most important) or a bad way (concentrate 
on doing only enough to satisfy the indicator)?

When approaching monitoring and evaluation, a careful choice of indicators is crit-
ical, as is their content. This includes decisions on details (e.g. whether ‘number’ or 
‘percentage’), but also not relying too heavily on qualitative indicators. The risks of 
over-simplicity can be compounded if administrations ‘go public’ with their indi-
cators, and expect citizens to judge performance on the outcome. it is almost im-
possible to design indicators which encapsulate all the dimensions and subtleties 
of a policy in a single metric, especially those which are behavioural, cultural or 
otherwise qualitative, and therefore hard to quantify.

There is also the risk of the observer effect: the act of monitoring itself changing 
the performance of the observed (the person or body applying the measure). it is 
essential that ‘the tail doesn’t wag the dog’: striving to hit targets can end up driv-
ing decision-making, potentially distorting priorities, and directing resources into 
less productive areas at the expense of others. indicators themselves are not solu-
tions; they are only guides to whether proposed solutions are working.

Targets are one step further - something to aim for, as the name suggests. if 
they are not hit, the challenge is to understand why the target was missed, by how 
much, and to alter direction to get closer. in some cases, it may be the target itself 
that is unrealistic and unattainable, and the sensible response is to adjust or to 
abandon it, or to embark on a new course of action.

Orientate
Define 

indicators
Collect
data

Analyse Act

Designing indicators for usefulness

•	 Develop a portfolio of indicators which capture many different aspects of a policy challenge, in order to 
build up a fuller and more sophisticated picture, while avoiding information overload.

•	 Don’t rely on indicators alone to inform you about performance. a more rounded assessment of accom-
panying indicators with insights into what is happening on the ground. For example, a programme might 
achieve its goal of laying 50km of highway, but unless the supervising engineer can validate that the road 
has been constructed to agreed specification and standards, the output will be poor value for money and 
not built to last.

•	 Above all, emphasise interpretation (step 4) and application (step 5). indicators should be treated as a 
management tool for improving governance and the future design of policies, programmes and projects/
services, not an absolute test of validity, given all sort of factors might be in play.

Step 3 is data col-
lection. clearly, how 
information is gath-
ered will depend on 

the source and the frequency with which data can be made available. These fac-
tors will be determined when the indicator itself is defined. The frequency may vary 
from continuous (in the case of price-based input data) to, at the other extreme, 
once a decade (in the case of a population census, for example); administrations 
will wish to tend towards regular flows of information for practical reasons. ide-
ally, all chosen indicators will be capable of monitoring and evaluation at min-
imum administrative cost. information that is automatically generated through 
day-to-day activities, or regularly assembled by official sources (such as statistics 
agencies, ministries or municipalities) are ideal, but administrations should not be 
constrained by immediate availability. in some cases, surveys, panels, self-assess-
ments and other forms of original research might be necessary – but the cost will 
need to be weighed up and the organisation factored into the planning.

The United nations Development programme has identified innovative approaches 
to monitoring and evaluation, which include novel and user-centric ways of data 
collection. These include methods for increased participation of citizens, either di-

http://www.undp.org/content/undp/en/home/librarypage/capacity-building/discussion-paper--innovations-in-monitoring---evaluating-results/
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rectly such as providing input through SmS reporting or story-telling, or indirectly, 
with information being collected and analysed remotely and in the aggregate. The 
example of italy’s opencoesione platform and ‘monithon’ (see topic 2.2.1) is a 
prime example of a participatory approach, in this case to monitoring eSiF perfor-
mance.

Innovations in monitoring & evaluating results

Innovation Overview

1. crowdsourcing a large number of people actively report on a situation around them, often using mobile 
phone technology and open source software platforms.

2. real-time, 
simple reporting

a means to reduce to a minimum the formal reporting requirements for programme and 
project managers and free up their time to provide more frequent, real-time updates, which 
may include text, pictures, videos that can be made by computer or mobile devices.

3. participatory 
statistics

an approach in which local people themselves generate statistics; participatory techniques 
are replicated with a large number of groups to produce robust quantitative data.

4. mobile data 
collection

The targeted gathering of structured information using mobile phones, tablets or pDas 
using a special software application.

5. The micro-
narrative

The collection and aggregation of thousands of short stories from citizens using special 
algorithms to gain insight into real-time issues and changes in society.

6. Data exhaust massive and passive collection of transactional data from people’s use of digital services 
like mobile phones and web content such as news media and social media interactions.

7. intelligent 
infrastructure

equipping all – or a sample of – infrastructure or items, such as roads, bridges, buildings, 
water treatment systems, hand-washing stations, latrines, cook stoves, etc., with low-cost, 
remotely accessible electronic sensors.

8. remote sensing observing and analysing a distant target using information from the electromagnetic spec-
trum of satellites, aircrafts or other airborne devices.

9. Data 
visualisation

representation of data graphically and interactively, often in the form of videos, interactive 
websites, infographs, timelines, data dashboards, maps, etc.

10. multi-level 
mixed evaluation 
method

This approach includes the deliberate, massive and creative use of mixed (quantitative and 
qualitative) methods on multiple levels for complex evaluations, particularly for service 
delivery systems.

11. outcome 
harvesting

an evaluation approach that does not measure progress towards predetermined outcomes, 
but rather collects evidence of what has been achieved, and works backward to determine 
whether and how the project or intervention contributed to the change.

Source: UNDP (2013), “Innovations in Monitoring & Evaluating Results, Discussion paper”

Step 4 is analysing 
the data. This is the 
point at which monitor-
ing and evaluation have 
a shared interest. Both instruments are about interpreting information to learn 
lessons, the main differences being when these reviews take place and by whom. 
monitoring can be seen as a form of ongoing, internal, informal ‘evaluation’ with an 
operational focus; formal evaluations tend to be external, a more ‘static’ snapshot, 
and for strategic purposes.

in both cases, the administration needs to create the time and space for reflect-
ing on the findings from performance measurement. With evaluations, this happens 
as an automatic by-product of the process; by commissioning evaluators, the ad-
ministration is creating an external stimulus for scrutinising its own performance. 
even if it chooses not to publish the product or take on board the recommenda-
tions, the very fact of evaluation causes questions to be asked. The same should 
happen with all monitoring, as a series of ‘mini-reviews’. monitoring can be a reg-
ulatory requirement. The challenge is to translate the monitoring mentality into 
standard public sector practice, and to make the process fit the purpose of day-to-
day management, whether of policies, programmes, regulations, projects, services 
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or organisations. This applies equally to policy management in general or to the 
particular context of managing eSi funds.

in analysing data, administrations can consider international governance in-
dices. These are a form of context indicator, in the sense of describing the global 
environment in which their policies, programmes, projects, services and organisa-
tions are operating, and in some cases constitute exogenous factors (for example, 
a country’s performance on rule of law has an influence on the success of activities 
to stimulate investment). But they also offer interesting and useful benchmarks for 
the whole reform process itself. The table overleaf provides an overview of widely 
recognised indices and reports. The extent to which global indices have mush-
roomed in recent years is an indicator itself of the growing interest in adminis-
trative reform. The fact that recent international studies have featured titles like 
“Democracy in limbo” (eiU) and “Stuck in transition” (eBrD) is a sign of the pressure 
on public administrations to deliver good governance.

international experts have been active in producing guidance on how to use these 
indices, including the oecD’s 2006 “Uses and abuses of governance indicators”, the 
UnDp’s 2009 “User’s guide to measuring public administration performance” and 
the hertie School of governance’s 2014 “governance report”.

governance indices are very valuable, but should be used and interpreted with care, 
to avoid reading too much into individual numbers without understanding first what 
lies behind them. in particular, many indices employ a ‘league table’ style to show 
the performance of individual countries in relation to others. This is an eye-catching 
device and can help on the underlying problems, but must be treated with caution. 
like all indicators, every index has both its valued features and its flaws. many are 
composites, meaning each factor must be weighted, a process which is open to 
debate (and hence, the authors typically present the methodology and rationale). 
moreover, comparative positions of countries will always remain relative: there 
must be a first and last. While movement up and down the table over the years is 
an interesting guide to the effect of changes in policy and practice, public adminis-
trations are not in competition except with themselves. The prize for improving gov-
ernance is not promotion to a super-league of public authorities, but better societal 
outcomes: prosperous economies, cohesive societies, sustainable environments.

hence, the key is to dig below the headline numbers and ‘league’ positions, and to 
pose the following questions:

•	 What are the factors that explain our performance? What are the ele-
ments of a composite index that the author has considered? What can we 
learn from the author’s underlying analysis of our policies and practices?

•	 What are the reasons for higher-placed countries showing a relatively 
better performance? What can we learn from their policies and practices? 
is there anything that is transferable?

•	 if we are showing a better / worse position over time in the ‘league table’, is 
this down to changes we have made, or has everyone got better / worse? 
if everyone has got worse, then doing better is no basis for complacency - 
what else can we improve?

http://www.oecd.org/social/poverty/usesandabusesofgovernanceindicators.htm
http://www.undp.org/content/undp/en/home/librarypage/democratic-governance/public_administration/a-users-guide-to-measuring-public-administration-performance/
http://www.governancereport.org
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How are we doing? International Governance Indices & Regular Reports

Index Source Description

corruption 
perception index 
(cpi)

Transparency 
international

The cpi scores and ranks countries/territories based on how corrupt 
a country’s public sector is perceived to be. it is a composite index, a 
combination of surveys and assessments of corruption, collected by 
a variety of reputable institutions. a country/territory’s score indicates 
the perceived level of public sector corruption on a scale of 0-100, 
where 0 means that a country is perceived as highly corrupt and a 
100 means that a country is perceived as very clean. a country’s rank 
indicates its position relative to the other countries/territories included 
in the index. ranks can change merely if the number of countries in-
cluded in the index changes. annual update.

Democracy index economist 
intelligence Unit

The economist intelligence Unit’s index of democracy, on a 0 to 10 
scale, is based on the ratings for 60 indicators grouped in five catego-
ries: electoral process and pluralism; civil liberties; the functioning of 
government; political participation; and political culture. each category 
has a rating on a 0 to 10 scale, and the overall index of democracy is 
the simple average of the five category indexes. annual update.

Doing Business 
indicators

World Bank Doing Business measures the quality of the business environment. 
in 2015, the report covers the following categories: 1) Starting 
a business, 2) Dealing with construction permits, 3) getting electricity, 
4) registering property, 5) getting credit, 6) protecting minority 
investors, 7) paying taxes, 8) Trading across borders, 9) enforcing 
contracts, 10) resolving insolvency, and 11) labour market regulation. 
The methodology evolves over time; therefore year-to-year 
performance comparisons might not automatically be meaningful. Data 
is not based on firm or household surveys but on expert assessments.

Freedom in the 
World

Freedom house Freedom in the World is a survey-based annual global report on 
political rights and civil liberties, composed of numerical ratings 
and descriptive texts for each country. The report’s methodology is 
derived in large measure from the Universal Declaration of human 
rights, adopted by the Un general assembly in 1948. Freedom in the 
World operates from the assumption that freedom for all peoples 
is best achieved in liberal democratic societies. The report assesses 
the real-world rights and freedoms enjoyed by individuals, rather 
than governments or government performance per se. political rights 
and civil liberties can be affected by both state and non-state actors. 
While both laws and actual practices are factored into the ratings 
decisions, greater emphasis is placed on implementation.

global compet-
itiveness index 
(gci)

World economic 
Forum

The gci defines competitiveness as the set of institutions, policies, 
and factors that determine the level of productivity of a country. it 
measures 12 pillars of competitiveness, of which, the first pillar con-
cerns the “quality of institutions”. it considers the legal and adminis-
trative framework within which individuals, firms, and governments 
interact to generate wealth. This includes, for example, factors such 
as: a sound and fair institutional environment, protection of proper-
ty rights, government attitudes toward markets and freedoms and 
the efficiency of its operations, in relation to excessive bureaucracy 
and red tape, overregulation, corruption, dishonesty in dealing with 
public contracts, lack of transparency and trustworthiness, inability 
to provide appropriate services for the business sector, and political 
dependence of the judicial system, the proper management of public 
finances (pillar 3) and private sector ethics and transparency through 
the use of standards as well as auditing and accounting practices. 
annual report. The 2014 report covers 144 economies. it is based on 
a mixture of data sets – both quantitative and opinion survey based.

http://www.transparency.org/cpi2013
http://www.transparency.org/cpi2013
http://www.transparency.org/
http://www.transparency.org/
http://www.eiu.com/public/thankyou_download.aspx?activity=download&campaignid=Democracy0814
http://www.eiu.com
http://www.eiu.com
http://www.doingbusiness.org/
http://www.doingbusiness.org/
http://www.worldbank.org
https://freedomhouse.org/report/freedom-world/freedom-world-2014?gclid=CjwKEAiA4YGjBRDOxa3XvfTnvSASJACC3bLBuuxMn8GN8NJDssUTICHZhpOrRBqc_KhUPmgrXY3mPhoCCWLw_wcB
https://freedomhouse.org/report/freedom-world/freedom-world-2014?gclid=CjwKEAiA4YGjBRDOxa3XvfTnvSASJACC3bLBuuxMn8GN8NJDssUTICHZhpOrRBqc_KhUPmgrXY3mPhoCCWLw_wcB
http://www.freedomhouse.org
http://www.weforum.org/issues/global-competitiveness
http://www.weforum.org/issues/global-competitiveness
http://www.weforum.org
http://www.weforum.org
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Index Source Description

government at a 
glance

oecD Government at a Glance provides a dashboard of key indicators con-
tributing to the analysis and international comparison of public sector 
performance. indicators on government revenues, expenditures, and 
employment are provided alongside key output and outcome data 
in the sectors of education and health. government at a glance also 
includes indicators on key governance and public management issues, 
such as transparency in governance, regulatory governance, new ways 
of delivering public services and hrm and compensation practices 
in the public service. it is published every two years, and covers only 
oecD members, thus some eU countries are not included (Bg, cy, hr, 
mT, lT, lV, ro).

prosperity index legatum institute The legatum prosperity index offers an insight into how prosperity is 
forming and changing across the world. The index is a measurement 
of prosperity based on both income and well-being. Traditionally, a 
nation’s prosperity has been based solely on macroeconomic indica-
tors such as a country’s income, represented either by gDp or by aver-
age income per person (gDp per capita). however, most people would 
agree that prosperity is more than just the accumulation of material 
wealth. it is also the joy of everyday life and the prospect of being 
able to build an even better life in the future.

one of the eight pillars of the index covers governance. Variables 
for assessing governance include government stability, government 
effectiveness, and rule of law, including subcategories of: regulation, 
separation of powers, political rights, government type, political con-
straints, efforts to address poverty, confidence in the judicial system, 
business and government, corruption, government effectiveness, envi-
ronmental preservation, separation of powers, government approval, 
voiced concern, confidence in military, confidence in honesty of elec-
tions. The annual report covers 142 countries.

Quality of 
government (Qog)

Quality of 
government 
institute, 
University of 
gothenburg

The Qog is a survey with an information data set on the structure and 
behaviour of public administration. The data is based on a web survey 
of 1035 experts from 135 countries. The dataset covers different di-
mensions of Quality of government, such as politicization, profession-
alization, openness, and impartiality. The Qog web survey is an ongo-
ing project and data is continuously updated to increase the number 
of participating experts and the number of countries represented by 
the survey.

Sustainable 
governance 
indicators (Sgi)

Bertelsmann 
Foundation

Sgi is a platform built on a cross-national survey of governance that 
identifies reform needs in 41 eU and oecD countries. The Sgi brings 
together a broad network of experts and practitioners aiming to un-
derstand what works best in sustainable governance. Sgi themes in-
clude: Policy Performance – including economic policies, social policies, 
environmental policies; Democracy - quality of democracy; and Gover-
nance - executive capacity, executive accountability

http://www.oecd-ilibrary.org/docserver/download/4213201e.pdf?expires=1391276075&id=id&accname=guest&checksum=9A35122669960B5A4F50F3C241652307
http://www.oecd-ilibrary.org/docserver/download/4213201e.pdf?expires=1391276075&id=id&accname=guest&checksum=9A35122669960B5A4F50F3C241652307
http://www.oecd.org
http://www.prosperity.com
http://www.li.com/
http://www.qog.pol.gu.se/data/
http://www.qog.pol.gu.se/data/
http://www.qog.pol.gu.se/
http://www.qog.pol.gu.se/
http://www.qog.pol.gu.se/
http://www.qog.pol.gu.se/
http://www.qog.pol.gu.se/
http://www.sgi-network.org/
http://www.sgi-network.org/
http://www.sgi-network.org/
http://www.bertelsmann-stiftung.de/cps/rde/xchg/bst_engl/hx.xsl/index.html
http://www.bertelsmann-stiftung.de/cps/rde/xchg/bst_engl/hx.xsl/index.html
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Index Source Description

Transformation 
index

Bertelsmann 
Foundation

The Bertelsmann Transformation index (BTi) is based on 129 country 
reports. as the focus is on emerging economies only 11 eU countries 
from the latest accessions are covered (not cy). The BTi analyses and 
evaluates whether and how developing countries and countries in 
transition are steering social change toward democracy and a market 
economy. The BTi aggregates the results of this comprehensive study 
of transformation processes and political management into two 
indices: the Status Index and the Management Index. The Status index, 
with its two analytic dimensions – one assessing the state of political 
transformation, the other the state of economic transformation – 
identifies where each of the 129 countries stand on their path toward 
democracy under the rule of law and a market economy anchored 
in principles of social justice. Focusing on the quality of governance, 
the management index assesses the acumen with which decision-
makers steer political processes. The BTi is published every two 
years. The BTi does not cover countries that were members of the 
organisation for economic cooperation and Development (oecD) by 
the year 1989. The Transformation index is based on a qualitative 
expert survey in which written assessments are translated into 
numerical ratings and examined in a multi-stage review process so as 
to make them comparable both within and across regions. assessed 
variables include: i. Democracy: 1 | Stateness, 2 | political participation, 
3 | rule of law, 4 | Stability of Democratic institutions, 5 | political 
and Social integration; ii. market economy, 6 | level of Socioeconomic 
Development, 7 | organisation of the market and competition, 
8 | currency and price Stability, 9 | private property, 10 | Welfare 
regime, 11 | economic performance, 12 | Sustainability; Transformation 
management: i. level of Difficulty, ii. management performance: 
14 | Steering capability, 15 | resource efficiency, 16 | consensus 
Building, 17 | internal cooperation, Strategic outlook

Transition report european Bank 
for reconstruction 
and Development

The Transition Report 2013 looks into the relationship between 
transition and democratisation, the scope for strengthening economic 
institutions, the state of human capital in the transition region, and 
the inclusiveness of economic systems. of the eU countries, it only 
covers the member States of the 2004 and 2007 accessions.

WJp rule of law 
index

World Justice 
project

The WJp rule of law index offers a detailed, multidimensional view 
of the extent to which countries adhere to the rule of law in practice, 
and is the most comprehensive index of its kind. To date, over 
100 000 citizens and experts have been interviewed in 99 countries. 
index findings have been referenced by heads of state, chief justices, 
business leaders, public officials, and the press, including cites by 
more than 500 media outlets in nearly 80 countries. The index 
measures the rule of law using 47 indicators organised around eight 
themes: constraints on government powers, absence of corruption, 
open government, fundamental rights, order and security, regulatory 
enforcement, civil justice, and criminal justice. more than 500 variables 
are computed to produce these indicators for every country.

Worldwide 
governance 
indicators (Wgi)

World Bank 
institute

The Wgi project reports aggregate and individual governance indicators 
for 215 economies over the period 1996–2013, for six dimensions 
of governance: Voice and accountability; political Stability and absence 
of Violence; government effectiveness; regulatory Quality; rule of law; 
control of corruption. These aggregate indicators combine the views 
of a large number of enterprise, citizen and expert survey respondents 
in industrial and developing countries. They are based on 32 individual 
data sources produced by a variety of survey institutes, think 
tanks, non-governmental organisations, international organisations, 
and private sector firms.

http://www.bti-project.org/bti-home/
http://www.bti-project.org/bti-home/
http://www.bertelsmann-stiftung.de/cps/rde/xchg/bst_engl/hx.xsl/index.html
http://www.bertelsmann-stiftung.de/cps/rde/xchg/bst_engl/hx.xsl/index.html
http://www.ebrd.com/downloads/research/transition/tr13.pdf
http://www.ebrd.com
http://www.ebrd.com
http://www.ebrd.com
http://worldjusticeproject.org/rule-of-law-index
http://worldjusticeproject.org/rule-of-law-index
http://worldjusticeproject.org/
http://worldjusticeproject.org/
http://wbi.worldbank.org/wbi/
http://wbi.worldbank.org/wbi/
http://info.worldbank.org/governance/wgi/index.aspx#home
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Some indices use the difference in position between individual countries and ‘best 
in class’ to show the distance that the country still needs to cover. This concept 
of a journey is helpful, as long as contextual factors are also taken into account, 
because it focuses on the absolute improvements that are needed in the adminis-
tration under consideration, and in which areas.

as a feedback mechanism, monitoring is invaluable in steering policies and pro-
grammes towards success, but sometimes more in-depth explanations are needed 
for what is happening and why. For more fundamental reviews of plans and per-
formance, one step removed from implementation, public administrations should 
engage in evaluation, drawing on monitoring data where it is available, and con-
ducting original research (interviews and surveys) where it is not. Both evaluation 
and performance audit have efficiency and effectiveness as core concepts, but also 
take account of the sustainability of policy outcomes.

Ratio Key questions

efficiency how well have the various inputs and resources (funds, expertise, time, etc.) been converted 
through activities into expected outputs? could the same outputs have been achieved at lower 
cost, or better outputs for the same cost?

effectiveness To what extent have the objectives (specific / operational and strategic) been achieved or are 
expected to be achieved? have the interventions and instruments used produced the desired 
outcomes (results and impacts), or could better effects be obtained by using different instru-
ments?

Sustainability are the policy outcomes (including institutional changes) durable over time? Will they continue 
if there is no more public funding? how resilient are they?

The relationship between inputs, outputs, results and ultimate impact is illustrated 
below:

ResultsOutputs Impact

Efficiency

Effectiveness

Exogenous factors (context) affecting causality and 
sustainability

Inputs > 
activities

Policy, programme, project, 
service or organisation

evaluations and performance audits should also consider causality and the mag-
nitude of effects. This is about assessing the extent to which policy interventions 
create the expected effects, or whether there are other exogenous factors which 
influence outcomes and led to unintended consequences. This has two components: 
contribution and attribution.

Factor Key questions Analysis

contribution is the intervention in fact one of the causes 
of observed change?

rank the assessed intervention among the vari-
ous causes explaining the observed change

attribution What proportion of the observed change can 
really be attributed to the evaluated inter-
vention?

Build a counterfactual scenario: what would have 
happened without the intervention?
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For an example of using counterfactuals, please see employment programme 
innovation practised in Denmark using randomised controlled trial experiments 
(topic 1.3.3).

Step 5 of the process 
is action. Ultimately, 
there is no merit in 
monitoring, evalua-
tion or audit unless it has an effect on performance. if there is deviation from 
the plan, which might be positive or negative, the point is to understand why 
and to make adjustments (or not) in either the policy, programme, project / ser-
vice or indeed the plan itself, to achieve the objective.

This starts with reporting: the format in which performance information is pre-
sented should be appropriate to the target audience, which includes management, 
but often external audiences too, including politicians and the public. This may re-
quire different styles and levels of detail.

evaluations can have limited impact on policy-making, either because: their timing 
is out of step with the policy process (the findings arrive too late to influence policy 
design); there are conflicts of interest (the same staff that designed the policy do 
not supervise or conduct its evaluation sufficiently objectively); the recipients are 
not interested or incentivised to learn lessons from the past; or they are simply not 
commissioned in the first place. The independence of performance audits is one of 
their key strengths, although this can also be a weakness if their timing is unco-
ordinated with the policy process, in which case the public administration’s main 
concern can be defending past decisions, rather than focusing on the future. The 
following table sets out some potential answers to these weaknesses.

Challenge Solution

evaluation are not a 
systematic part of 
the policy process

•	 introduce a law or code of conduct which commits the administration to evaluate 
policies and programmes, subject to the expected benefits exceeding the costs;

•	 publish an annual evaluation plan, which sets out the priorities for evaluations 
over the coming year with clear timetable.

evaluation is not suf-
ficiently impartial

•	 ensure the conditions to apply to constrain any possible attempts to produce a 
pre-determined outcome;

•	 request the Sai to audit the evaluation process.

evaluation findings 
are ignored

•	 pre-commit through a law or code of conduct to publish all evaluation findings on 
a website;

•	 introduce ‘real-time’ monitoring including evaluation elements, to be conducted in 
parallel with implementation and application and hence have a greater chance of 
influencing ongoing policy development.

The evaluation process itself can be used to take forward organisational learn-
ing, by involving the public administration in its preparation and implementation, 
not just as the recipient of the report(s). This is where it is very important to build 
capacity within the administration to plan and oversee evaluations, and use the 
findings (see also topic 7.3.3 on working with consultants).

in addition to formal evaluations, peer reviews (including ‘gateway reviews’ (28)) 
can be valuable in drawing on the knowledge of expert practitioners - indepen-
dent from the process - in short, focused inputs to strengthen policy design and 
implementation. another alternative to evaluation being organised solely by gov-
ernments is co-evaluation: the active involvement of stakeholders in evaluating 
public policy and programmes, as exemplified by italy’s pilot ‘civil evaluation’ (see 
topic 4.5), which has the innovative aim of promoting wide collaboration between 

(28)  conducted at key stages in the implementation of a programme or project.
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public administrations and citizens (users) in assessing public services. The prin-
ciples underlying this case study are explored further in the context of customer 
satisfaction of service delivery.

1.3.2. encouraging external scrutiny

The transparency of government helps to stimulate policy 
development in public administrations, much in the same 
way that competition entices enterprises to find better ways 
to satisfy customers’ needs, through external pressure. Par-
liaments and assemblies have the principal role in holding 
governments to account at all levels, aided by Sais, indepen-
dent regulatory bodies, and ombudsmen that conventionally 
report directly to them. They channel the views of the elec-

torate and ensure that their expectations have an outlet.

other institutions outside of the public sector also play essential roles. an indepen-
dent and investigative media may not always be welcomed by governments, 
but it provides a window into the workings of public administrations and a source 
of scrutiny that drives up the standards of government and is especially valuable 
in putting ethics and integrity in the spotlight. Through discourse and dissent, the 
media provides a ‘safety valve’ that is vital for political stability and economic 
prosperity.

Similarly, the ‘third sector’ of civil society organisations (CSOs) provides a voice 
to local communities and interest groups, with a combination of campaigning ener-
gy and expertise, often in specific policy domains, such as environment, enterprise, 
etc. civil society is highly heterogeneous, covering everything from humanitarian 
aid to lobbyists and think tanks, business associations to trade unions to educa-
tional bodies, and active in all the fields in which both the public and private sectors 
are also present. What cSos have in common is two ‘negatives’: not being part of 
the government and not distributing profit to their members. however, while any 
surpluses are retained to reinvest in activities, the reality is that cSos frequently 
experience financial insecurity, being dependent on donations and project funding. 
as few cSos have the scale to operate at national or international levels, most tend 
to remain small and localised, leaving the sector fragmented, fragile and constant-
ly facing an uncertain future. This is where public administrations can intervene to 
good effect, while preserving the cSo’s independence. While many cSos rely on 
eSiF funding for their project-based finance (see theme 7), there is also the option 
of core funding from national budgets voted by parliaments.

The ongoing focus on finding funds distracts many cSos from pursuing their pri-
mary objectives, but weaknesses in governance structures and coordination can 
also play their part. The sector is sometimes characterised more by competition 
over scarce resources than cooperation over a shared vision, making the cSo com-
munity reactive to the public administration‘s agenda, rather than anticipating and 
advocating change. inadequate networking among cSos can undermine their ef-
fectiveness and miss the opportunity to engage better with businesses and citizens 
over common causes. Some public administrations have reached out to represen-
tatives of the cSo community, to better understand their development needs and 
to formalise their advocacy role in an advisory capacity with standing commit-
tees, such as croatia’s council for civil Society Development (ccSD), whose mem-
bers are elected by ngos.
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Inspiring example: Fostering structured civil dialogue (Croatia)

Developed as the most important institutional mechanism for civil dialogue, the council for civil Society Develop-
ment (ccSD) aims at involving wider civil society in the shaping of public policies in croatia. given the difficulties 
most governments face when trying to set criteria for identifying and nominating civil society representatives 
(cSrs), the procedure for the election of cSrs is an example of good practice, with a great potential for replication 
in other countries.

The ccSD was established in 2002 as an advisory body, providing a forum for direct and formal dialogue between 
government bodies and civil society. it is composed of 31 members:

•	 15 representatives of government bodies;

•	 16 representatives of civil society organisations, namely: 13 representatives of ngos/citizens’ associ-
ations, elected by ngos themselves through public elections; one representative of trade unions, nom-
inated by the coordination of trade union federations; one representative of employers’ associations, 
nominated by the croatian Union of employers; and one representative of foundations, nominated by 
croatian network of Foundations;

The ccSD is based on the notion of openness and inclusion as drivers to a more efficient and transparent public 
administration. The idea is to achieve structured co-operation between public administration and civil society, as 
well as creating the conditions for sustainable development. in line with the actual problems, i.e. the lack of a 
structured dialogue and the social doubts about the transparency within public administrations, the introduction 
of the ccSD brought a new dimension to the system. The council enables regular and valuable exchange of 
opinions, know-how and experience between the representatives of different sectors, contributing also to building 
mutual trust and understanding.

members of the council representing ngos (as the most numerous and diverse actors of civil society) are elected 
by ngos themselves through a transparent and democratic procedure, on the basis of a public call for nomi-
nations and public call for voting for eligible candidates. The two stage procedure of electing council members 
begins with a public call for nominations widely disseminated and published in all media. ngos nominate candi-
dates solely for the area in which they operate, taking into account that every ngo or a formal network or associ-
ation of ngos can nominate only one candidate for member and substitute member of the council. nominations 
are sent by post using a standard nomination form with a set of required supporting documents. The expert 
commission checks the eligibility of candidates and establishes the list of candidates with valid nominations, 
which is published on the website of the office for cooperation with ngos. after that, a public call for voting for 
eligible candidates is published on the office website and ngos vote for eligible candidates submitting a standard 
voting form available on the internet by regular post, respecting the principle that one organisation can vote only 
once. Finally, the expert commission (nominated by the previous council) proceeds to counting votes, and those 
candidates with the largest number of votes are proposed to be appointed members and substitute members of 
the council by the act of the government of the republic of croatia. For the purpose of ensuring transparency, 
detailed information on all valid and invalid votes by candidates is available on the internet. in addition, all or-
ganisations are able to access all supporting documentation and check the validity of votes sent by post, which 
contributes to the transparency of the process.

at the 2010 ccSD elections, 787 ngos sent their voting ballots for candidates for the council members (and 
substitute members) in different sectors, showing a high level of concern and interest in who represents the civil 
society and what kind of expertise will be added to this advisory body of the croatian government.

The ccSD’s work is well complemented by the activities of the government office for cooperation with ngos 
(founded in 1998) and the national Foundation for civil Society Development (established in 2003). These three 
institutions form a three-pillar framework for creating a more enabling environment for civil society development 
in croatia. The role and importance of the ccSD has been continuously growing over the past 12 years. its contri-
bution has been additionally recognised in regard to ensuring participatory programming of eU funds, improving 
standards of public funding for cSo programmes, as well as developing the normative framework for public 
consultations on new draft laws, other regulations and acts. The widespread acceptance and positive reviews of 
its work show the great potential for the ccSD to contribute towards more open, participatory and collaborative 
approaches to public policy-making across the croatian public sector.

For further information: Igor Vidačak, Head of the Office, info@uzuvrh.hr

mailto:info@uzuvrh.hr
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1.3.3. Fostering innovation

innovation is central to achieving the goals of europe 2020 - 
and public administrations are pivotal to stimulating innova-
tion. The public sector is directly responsible for around one-
third of all research and development (r&D) in europe, as well 
as ensuring and enforcing the right regulatory environment 
for private r&D, through patenting and protecting intellectu-
al property rights. Through public funding, governments have 
driven the development and demonstration of key technolo-

gies, such as renewable energy sources, biotechnology and nanotechnology, at the 
early stages when the returns are too long-term and the risks too high for pri-
vate investors. Through the state’s role in funding healthcare, education, defence 
and infrastructure, public procurement offers considerable leverage over private 
innovation in high technology industries, such as pharmaceuticals, icT, aerospace, 
transport, energy and environment (see also topic 7.2.4). The role of innovation 
within public administrations is equally important in improving services, strength-
ening productivity, and bringing new thinking to old problems.

Making the case for public sector innovation

in addition to the public sector’s role in catalysing innovation in the wider economy, there is an urgent need to 
power innovation within the public sector itself in order to unlock radical productivity improvements and efficiency 
gains, to foster the creation of more public value and a better response to societal challenges. innovation in the 
public sector … can be defined as the process of generating new ideas and implementing them to create value 
for society, covering new or improved processes (internal focus) and services (external focus). it takes on a vari-
ety of forms, ranging from smarter procurement, mobilising new forms of innovation financing, creating digital 
platforms and citizen-centric services, as well as driving a new entrepreneurial culture among public managers.

Source: European Commission, Directorate-General for Research and Innovation (2013), Powering European 
Public Sector Innovation, Towards A New Architecture, Report of the Expert Group on Public Sector Innovation.

Statistics indicate that the demand for public services in many advanced countries 
is growing faster than the rest of the economy - a trend started before the onset of 
the recent global financial and economic crisis, and the resultant fiscal deficits. (29) 
To reduce indebtedness, the public sector is subject to major budgetary constraints, 
but the expectations of public services have never been higher. innovation is vital 
for increasing public sector efficiency (value for money, better for less) and for de-
livering new and better quality services. in fact, innovation in public sector organ-
isations can be defined even more broadly, as comprising seven dimensions: (30)

Type Clarification

product Developing new or enhanced products, such as electronic iD cards, better laws and smarter regula-
tions.

process re-designing organisational processes to improve their performance and efficiency, such as lean 
production, reorganisation of back-office processes, etc. (see theme 4)

Service Discovering new ways to provide public services to citizens and businesses, such as through smart-
phones, social media, co-delivery, etc. (see theme 4 and theme 5)

position identifying new contexts or ‘customers’ for public services, and increasing the tailoring and target-
ing towards specific groups and individuals, such as offering personalised online services through 
mypage, or repositioning the relationship between government and immigrants

Strategic Defining new goals or purposes for the organisation, such as the role of public sector in the sustain-
ability and social responsibility debate.

(29)  See mulgan, g. (2007) “ready or not? Taking innovation in the public sector seriously”, neSTa; and kelman, S. (2008) “The 
‘kennedy School’ of research on innovation in government”, pp28-51 in Borins, S., (ed.) (2008) “innovations in government: 
research, recognition and replication”, Brookings institution

(30)  See also hartley, J. (2005) “innovation in governance and public services:  past and present”, public money and 
management, 25:1.

http://ec.europa.eu/europe2020/index_en.htm
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Type Clarification

gover-
nance

Finding new forms of citizen engagement and democratic institutions, such as area forums, e-par-
ticipation, devolved administration, etc.

rhetorical introducing new language and concepts into public administration, such as the concept of ‘conges-
tion charging’ in city centres, or ‘nudging’ to influence the behaviour of citizens and businesses to 
achieve policy goals.

The stimulus for innovation can come from different sources, and can be poli-
cy-driven, organisation-driven, professional-driven or user-driven. Unfortunately, 
evidence suggests that public sector innovation today mostly happens through ad 
hoc and uncoordinated initiatives, rather than as a result of deliberate and system-
atic efforts. (31) The european commission’s expert group on public Sector innova-
tion has identified internal barriers which hold back public administrations from 
becoming more innovative in four broad categories: (32)

Obstacles to innovation Challenges

Weak enabling factors or 
unfavourable framework 
conditions

public sector organisations face structural obstacles (scattered competences, 
ineffective governance mechanisms, and diverse legal and administrative 
cultures), resource constraints to develop and deploy staff and to finance roll-out, 
and inadequate coordination within and across organisations to share, spread 
and scale-up successful initiatives.

lack of innovation lead-
ership at all levels

Ultimately, innovation is down to individuals. public administrations need leaders 
that can envisage and manage change at all levels: politicians, top civil servants, 
mid-level managers, policy advisers, front-line staff, etc. however, the public sector 
can be slow to recognise and reward innovation, tending to prefer caution (avoiding 
failure) to creativity (finding new paths to success). rigid rules and risk-averse 
managers can discourage staff and stifle the diffusion of innovative ideas.

limited knowledge and 
application of innovative 
processes & methods

To move from theory to practice, innovation needs access to capabilities (systems, 
skills, tools and methods), which is often absent, and collaboration (with other 
parts and levels of government, businesses, citizens and third sector organisations) 
which needs to be nurtured.

insufficiently precise & 
systematic use of mea-
surement and data

public administrations are constrained in pursuing innovation by inadequate 
information on sources of new and improved products, processes and services, 
and monitoring data to sell the benefits for policy outcomes.

By its nature, there is no blueprint for innovation: do a, get B. Tomorrow’s innova-
tions are unknown, otherwise they would be today’s. The main challenge for the 
public sector is to engineer the conditions and the climate for creativity to flourish. 
This is about organisational culture and can only happen with the acquiescence 
of the top leadership (politicians and senior management), communicated to all 
levels and units, and backed-up by systems and day-to-day experiences. innovation 
can be embedded into institutions, if employees are encouraged and enabled to act 
as public sector ‘entrepreneurs’.

(31)  european commission, Directorate-general for research and innovation (2013), powering european public Sector 
innovation, Towards a new architecture, report of the expert group on public Sector innovation, p.5

(32)  op cit.
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Entrenching innovation in organisational values

an organisational culture that supports innovative working encourages risk taking and the exchange of ideas; 
promotes participation in decision-making; has clear goals and rewards for innovation; and provides psycholog-
ical safety in relation to idea generation. The evidence shows there to be clear sector differences. Further, inno-
vation behaviours, such as challenging current thinking and non-conformity, in one organisation, may manifest 
differently in another.

our survey results confirm that organisations that actively promote and reward innovation are most effective 
at bringing about innovation. For example providing ‘individual and team incentives or reward programmes that 
encourage innovation’ and having ‘work time devoted to developing new ideas’ were listed as among the most 
effective initiatives for facilitating innovation. evidence from our interviewees also reflects the literature find-
ings. in order to flourish, innovation must be entrenched as one of the core values of the organisation and the 
organisational objectives must be visibly aligned with those values.

“culture and history are the main catalysts. The view that innovation is the right way forward for the business 
occurs from the top down and it has been engrained in the company since its formation, over 170 years ago. 
it is absolutely true that innovation is the lifeblood of the organisation” (mike addison, open innovator, procter 
& gamble). “p&g now also augments its internal innovation by constantly striving to create and nurture an 
organisational culture that is always looking externally for solutions and is proudly championing the adoption 
of ideas found elsewhere. We believe that the customer is the boss, and we constantly strive to make products 
more relevant – using the best ideas, regardless of their origin to achieve this”.

Different challenges in developing a culture to support innovation are observed across sectors and organisa-
tions. For example, one interviewee in local government suggested that middle to senior managers are the key 
to thinking creatively and having the confidence to move forward with new ideas. “The culture is risk adverse 
in the organisation, the community and the press. many councils may have a political dogma with [political] 
members in place for many years – their response is often, ‘we’ve been so successful in the past why change?’ 
innovation to them sounds risky. changing culture is about influencing member’s innovativeness as well as the 
employees of the council.” (martin collett, head of organisational Development, Tameside metropolitan Borough 
council).

Source: Extracted from Nesta (2009),”Everyday innovation: How to enhance innovative working in employees 
and organisations”, http://www.nesta.org.uk/publications/everyday-innovation

The aim should be an atmosphere in which it is accepted - and expected - that pub-
lic servants can think laterally and radically about problems and policy solutions. 
They should be able to put forward their ideas internally, without inhibition. The 
policy-making process still needs to be evidence-based and rigorous, with robust 
options appraisal (see topic 1.1). But staff should be actively encouraged to chal-
lenge conventional wisdoms, question the assumptions that underlie how things 
are done currently, and not accept existing paradigms at face value. a good place 
to start is objectives and outcomes: what does the beneficiary want and how can 
we help them to achieve it?

in a sense, this makes the creative process a form of ongoing ‘internal consul-
tation’. When public bodies plan to go outside to consult citizens, businesses and 
other organisations on their policies and programmes, they have unlimited expec-
tations of the reaction they might receive. Some of the ideas from beneficiaries 
might be very insightful and open up whole new avenues of thinking to be explored, 
for example, while others might add little value and can be discarded quickly. For 
external consultations, public administrations can frame the discussion with their 
choice of questions, but they cannot control the feedback, only their response to it, 
irrespective of whether the format is a survey, a focus group, an Sme panel, a public 
hearing, or a suggestions box (see theme 4). all invited views are valid, but must 
be screened against the criteria of what is achievable and desirable, and a decision 
taken on next steps. The same principle should apply to ‘internal consultations’, but 
on a continuous basis. This does not mean that permanent revolution serves the 
public interest: it takes time for adopted innovations to be implemented and intend-
ed beneficiaries to adjust to them, in order to give change a chance.

http://www.nesta.org.uk/publications/everyday-innovation
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public administrations can create the mechanisms for ‘innovation through internal 
consultation’ through systems for both structures and staffing:

Mechanism Challenge

Structures •	 nominate ‘innovation champions’ or ‘innovation coordinators’ across the administration 
to campaign for innovation, to encourage fresh ideas and to spot new practices (products, 
processes, services, etc.) that can be disseminated across the organisation and into other 
public bodies.

Staffing •	 encourage and incentivise innovation by targeting creative talent through recruitment, 
staff development, performance appraisal and bonus payments, and integrating innovation 
as a competence into profiles and frameworks (see theme 3).

Some member States have sought to institutionalise innovation by creating dedi-
cated units (like the foresight ones under topic 1.1) with a specific agenda to think 
creatively, and to act as an advisory body within the administration. Denmark’s 
mindlab is a high profile example (see topic 1.1). The Uk’s Behavioural insights 
Team (or ‘nudge Unit’ as it is known) is another example of creating a unit that is 
tasked with thinking ‘outside the box’ - in this case on how behavioural sciences 
can be employed to incentivise certain policy outcomes. The aim is to understand 
how individuals take decisions in practice and how they are likely to respond to op-
tions. These insights are them employed to design policies or interventions that can 
encourage and enable people to make better choices for themselves and society.

Inspiring example: Behavioural Insights Team (UK)

governments have always used a wide range of tools to achieve policy objectives. ‘Traditional’ tools, including 
legislation, regulation or fiscal measures (tax and spending) have been used throughout history to provide in-
centives to people to behave in certain ways. many of the most dramatic improvements in the quality of life of 
British citizens have resulted from the use of instruments of this kind. The background thinking here is that many 
of the most pressing policy issues we face today are equally influenced by how we, as individuals, behave. We 
can all cite instances in which we know we should act differently in our own self-interest or in the wider interest, 
but for one reason or another do not. The traditional tools of government have proven to be less successful in 
addressing these behavioural problems. We need to think about ways of supplementing the more traditional tools 
of government with policy that helps to encourage behaviour change of this kind.

The Behavioural insights Team, often called the ‘nudge Unit’, has been established to do just that, by applying 
insights from academic research in behavioural economics, psychology, and social anthropology to public policy. it 
is a small team of 13, with backgrounds in academia (behavioural sciences and experimental methodology), poli-
cy-making and marketing. Starting life inside the Uk prime minister’s office, the Behavioural insights Team is now 
incorporated as a social enterprise with three owners: the employees, the Uk government, and nesta (the Uk’s 
leading innovation charity) as the winners of a competitive process to become the team’s joint venture partners.

Behavioural insights interventions are usually simple, highly cost-effective, and often yield surprising results. 
For example:

	automatically enrolling individuals on to pension schemes has increased saving rates for those em-
ployed by large firms in the Uk from 61 to 83 %;

	informing people who failed to pay their tax that most other people had already paid increased payment 
rates by over five percentage points;

	encouraging jobseekers to actively commit to undertaking job search activities increased their chance 
of finding a new job;

	prompting people to join the organ Donor register using reciprocity messages (‘if you needed an organ, 
would you take one?’) adds 100 000 people to the register in one year.

The Behavioural insights Team has a methodological approach with four discrete steps. We begin by defining the 
outcome we want to see – whether it is more people back in to work; more people saving for a pension; or fewer 
people failing to pay their tax on time. The next step draws on ethnography to understand better how individuals 
experience the service or situation in question. This understanding allows us to move to the next stage: building 
new interventions to improve outcomes. During this third phase, we draw explicitly on our own minDSpace and 
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eaST frameworks, as well as relevant academic studies. Finally, we test and trial our interventions, often using 
randomised controlled trials that enable us to demonstrate how effective the new intervention is relative to the 
old way of operating. our paper ‘Test, learn, adapt’ sets out nine steps for running randomised controlled trials. 
This four-part methodology enables us to identify what works and what can be scaled up, as well as what is less 
likely to be effective.

	Define your outcome

	Understand the context

	Build your behavioural insights

	Test, learn, adapt

We continue our programme of work with no.10 and the cabinet office and currently have a two year programme 
of work with the government of new South Wales, supporting them to put in place a behavioural insights team 
which is testing interventions that have previously proved highly successful in the Uk. We are working with 
Jobcentre plus, the Department for energy and climate change, the Department for Business, innovation and 
Skills, the metropolitan police, and numerous other organisations in the Uk and overseas to develop and test new 
interventions that draw on insights from the behavioural sciences. in addition to providing workshops for central 
government departments and local authorities, we have supported the United nations Development programme, 
UniceF, the World Bank, the government of Singapore and numerous other organisations that have wanted to 
understand better how they can draw on insights from the behavioural sciences to help them deliver more effi-
cient and effective services.

Source: http://www.behaviouralinsights.co.uk/about-us

The ‘nudge Unit’ works in partnership with an array of bodies, which is essential 
to maximising the influence and impact. apart from the obvious advantages of a 
concentration of expertise on tap, it is not necessary to create specialist units to 
achieve this type of cooperation and co-creation. The netherlands’ Smarter network 
is an alternative model which seeks to connect public servants with innovative 
ideas from across all levels and territories of the Dutch public administration.

Inspiring example: The Smarter Network (The Netherlands)

The main goal of ‘The Smarter network’ (in Dutch, het slimmer network) is to connect networks of innovating pro-
fessionals throughout the public sector, and to design support structures and learning programs that help them 
increase their innovative capacity. as a secondary goal, Slimmernetwerk has been used as an object of research 
on the question: to what extent can bottom-up innovation stimulate the innovative capacity of professionals and 
organizations, as a mean to improve public value creation?

in practice, the network is organised through a set of activities and approaches:

•	 an online information knowledge-hub that serves the community (www.slimmernetwerk.nl);

•	 a ‘doetank’: an iterative innovation approach, consisting of several fixed steps that will guide small inter-
disciplinary groups of professionals through the process of multi-stakeholder problem defining, through 
in situ experimenting and reflection, to implementing. Doetanks are assisted by coaches, gatekeepers 
(to safeguard progress) and supported by high commissioners from government, science and society;

•	 Smarter network cafés (Slimmernetwerk cafés): meetings aiming to support the community in terms of 
physical meeting, stand-up inspiration and the connection of Doetanks to networks; and

•	 a linkedin discussion group named ‘slimmer werken in de publieke sector’ (smarter working in the public 
sector) to share knowledge, thoughts and connect participants online.

The 4-year programme underlying the network is in its final stage. it is highly expected that some organisations 
within government will adopt the network and some of its activities in some form.

For further information: Adri Stet, Senior Policy Advisor, Ministry of the Interior and Kingdom Relations, adri.
stet@minbzk.nl; Thomas van Andel, Kennisland Foundation, ta@kl.nl, www.kl.nl

http://www.behaviouralinsights.co.uk/about-us
http://www.slimmernetwerk.nl
mailto:adri.stet@minbzk.nl
mailto:adri.stet@minbzk.nl
mailto:ta@kl.nl
http://www.kl.nl
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The proof of innovation is its application. ‘nudging’ (using behavioural insights) 
has been employed by specific agencies of government to help businesses comply 
more easily with regulatory obligations as illustrated by the Danish Business au-
thority (DBa). in the example below, the DBa - among other things - is helping en-
terprises avoid errors in the submission of annual reports and to check the quality 
of their business data in a user-friendly manner.

Nudging (Denmark)

‘nudging’ is one of the newest tools used by the Danish Business authority (DBa) in attempting to create the 
best conditions for growth of business in europe, and to make it easy and attractive to run a business. By using 
behavioural insights, we develop new ways of identifying burdens and creating solutions. Using nudging as a tool 
combines using trials (preferably randomised control trials) and data analysis with knowledge of behaviour. The 
nudging tool is primarily used in the context of better regulation and is often combined with more qualitative 
research focused on identifying the behavioural patterns that might create inopportune outcomes for businesses 
as well as for the Danish Business authority. in particular, we use nudging to tackle situations where businesses 
unwittingly follow a behavioural pattern that leads them to make mistakes, which are not intentional.

The DBa has run a number of initial trials that have showed that nudging is a relevant tool for tackling diverse 
issues ranging from getting businesses to discover services that the authority provides to getting more business-
es to turn in their annual report correctly. going forward, the DBa will run even more initiatives that will focus on 
improving businesses take up of growth programmes and on improving registration systems to relieve burdens 
and boost case management.

When developing nudging initiatives, we address a 
number of different ‘bottom lines’ at the same time. 
These are: productivity; service delivery/experience; 
results/outcomes; and legitimacy/rule of law (see 
‘burden hunter’ case study in 1.2.1 for definitions 
of terms). We have found that more often than not 
new solutions can create an impact on several bot-
tom lines simultaneously and can actually work for 
both businesses and for the relevant authority. What 
is important with the four bottom lines is, however, 
that not all projects necessarily will give positive re-
sults on all four and that an initiative should not give 

unintended negative results on any of the four bottom lines. The objective of a nudge initiative must always be 
to make the area in the spider web bigger, not smaller.

The following examples show that it is possible to create nudge solutions that benefit both business and the DBa, 
thus, without it, incurring extra expenses for the businesses or the DBa itself. The lessons learned can be reused 
across other areas where the DBa is charged with quality control and where newly digitised data gives us the 
opportunity to nudge to avoid specific mistakes:

•	 a marked improvement in annual reports submitted to the DBa via a digital solution: all Danish busi-
nesses are required to send an end-of-year financial report. There are, however, different requirements 
regarding the amount of information required, based on the type and size of the business. DBa tar-
geted the smaller businesses that have relatively uncomplicated annual reports and use the so-called 
“regnskab Basis” digital solution, which involves: creating a draft of the annual report in regnskabs 
Basis; printing out the information; getting the management and board to approve and sign off the an-
nual report (if required, the accountant has to sign off as well); and getting approval of the report from 
the general meeting of the involved partners. The person charged with reporting controls the draft and 
makes sure the information is identical to what has been approved, but there is a tendency to create 
the draft of the annual report after the general meeting, which indicates that the submitted report is 
not necessarily identical to the one approved by the management and board. in 2013, 20 000 annual 
reports (under the responsibility of around 5 000 different individuals - in many cases, company accoun-
tants) did not follow the correct procedure, which represents about 43 % of the annual reports submit-
ted through the regnskabs Basis digital solution. in order to change behaviour and address systematic 
errors, 5 000 ‘nudging’ mails were sent out, leading to 50 % fewer mistakes over the same three-month 
period in 2014 compared with last year. The trial has reduced the rate of reoffending (committing the 
same mistake again) from 61 % to 36 % when compared to the same period last year. This action has 
helped to reduce the risk of penalties if the company’s annual report is subject to control, and led to time 
savings from getting it right in the first instance.

Productivity

Service, 
delivery/experience

Results/Outcomes

Legitimacy
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•	 a marked improvement in quality of business data: With the introduction of more and more digital ser-
vices and data-based business models, the area of data quality is ever growing in importance. The nudge 
consisted of introducing a pop-up that allows for the businesses to see and control their own data as 
part of the normal log-on to the digital platform (www.virk.dk). The nudge worked on the premise that 
businesses do not know that their data is outdated and that they don’t know how or where to correct the 
information. During the trial, 15 000 businesses were presented with their currently registered data and 
were asked to verify them - 53 % of the businesses confirmed their data by pressing the “verify” button 
and 42 % pressed the “correct” button, giving us strong indications on the current data quality and the 
need for further measures that can help manage the problem.

For further information: Kristine Poulsen-Hansen, Danish Business Authority, KriPou@erst.dk

in the context of good fiscal governance (see theme 7), public administrations have 
to take an informed approach to risk-taking with innovation. To make progress, 
administrations need the freedom to exercise ‘trial and error’, which will inevitably 
bring both successes and failures. it also encourages prototyping and controlled 
testing before proliferation, in order to manage the risk with small-scale and it-
erative experimentation. one example is the use of randomised controlled trials in 
Denmark’s employment service, which has been practised since 2005.

Inspiring example: Employment programme innovation via randomised controlled trials 
(Denmark)

To find out what works, randomised controlled trials (rcTs) have been used since 2005 in Danish agency for 
labour market and recruitment. in these randomised experiments, two identical and comparable groups are ran-
domly selected. one group receives the “new treatment”, the control group gets the “normal treatment”.

a large number of local jobcentres are involved and supported through these trials. input and outcome are mea-
sured, as well as the costs and benefits. The impact of the “new treatment” is evaluated by external evaluators 
with qualitative and quantitative methods, providing the answer to whether programmes are effective in bringing 
unemployed into ordinary jobs or education – that means that, on average, participation in these programmes 
increases the chances of the unemployed getting a job or an education and whether it is cost-effective.

The results from rcTs are included in the evidence base that the Danish agency for labour market and recruit-
ment is building up. For the purpose of structuring the results from many effect studies (Danish as well as inter-
national), the Danish agency for labour market and recruitment has published the web-based knowledge bank 
“jobeffekter.dk”. The evidence base helps support the political decision making process.

The rcT “fast moving into jobs” is an example of a treatment of frequent client meetings with the jobcentre 
(every second week) that proved very effective. it reduces the first period of unemployment compared to client 
meetings held every three months. another example is the rcT “mentoring vulnerable young benefit recipients 
without education”. a mentor increases the share of young people entering education or getting a job compared 
not getting a mentor.

For further information: Simon Lamech, Head of Section, Danish National Labour Market Authority, sil@star.dk

Such exercises need to be financed by public funds. The ideal scenario is that pol-
icy experimentation is integrated into budget preparation, so that each ministry or 
municipality has dedicated monies assigned to policy r&D. This set-aside should 
be seen as public sector ‘venture capital’, higher risk than mainstream public 
spending, but with the opportunity for longer-term returns from better policy out-
comes to justify the investment.

an indirect but cost-effective alternative to public expenditure is to build the incen-
tive to innovate into the regulatory framework, by establishing a ‘right to chal-
lenge’ principle, which exempts public authorities, businesses and/or third sec-
tor organisations from the effects of legislation if they can demonstrate they can 
achieve the policy objective more effectively or efficiently with their own innovation 
(links to topic 1.2).

mailto:KriPou@erst.dk
mailto:sil@star.dk
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The dissemination of good practice relies on high calibre intelligence on what 
works in public sector innovation. in recent years, several pan-european organisa-
tions, including the european commission, eipa and oecD, have established net-
works, awards or best practice websites to collect and diffuse innovative practices.

Benchmarking & learning from good practice

Benchmarking and learning from good practice are widely recognised as having a positive impact on peers. in particular, 
good practice serves as a source of inspiration for decision makers in the public sector for their own plans to innovate. 
good practice awards have undoubtedly great potential to drive innovation through the recognition of achievements 
and the fact that they provide role models for imitation and replication. The ultimate goal must be to become part of a 
continuous learning process within and outside public administration. This implies inspiring and empowering people to 
take part in that process. it further implies sharing and transferring knowledge and know-how thereby influencing the 
learning curve of a given organisation saving time and money.

The oldest source is the european public administration network (eUpan), an informal network of the Directors-gen-
eral responsible for public administration in the member States of the european Union, the european commission and 
observer countries. The informal structure of the network is steered by the ministers responsible for public administra-
tion. it is eUpan’s mission to improve the performance and quality of european public administrations by developing 
new tools and methods in the field of public administration, based on the exchange of views, experiences and good 
practices among eU member States, the european commission, observer countries and other organisations.

The oecD’s observatory of public Sector innovation (opSi) collects and analyses examples and shared experiences of 
public sector innovation to provide practical advice to countries on how to make innovations work. it provides a place 
for sharing, discussing and co-creating solutions that work. The opSi’s online platform is a place where users interested 
in public sector innovation can: access information on innovations; share their own experiences; and collaborate with 
other users. The observatory is led by a Task Force of oecD countries, chaired by canada and France. opSi benefits 
from a wide range of experience and research that is relevant to public sector innovation but exists beyond national 
governments. For instance, highly distinguished experts on public sector innovation from academia and research or-
ganisations provide analytical advice to the project.

During almost a decade (2001-2010), the european e-government awards aimed to promote technology-enabled 
innovation in government and the health sector. The purpose of these awards was to encourage community-building 
and knowledge exchange on e-government across the eU. a strong policy link was established to the ministerial Dec-
larations and the european commission action plans on e-government under the umbrella of the lisbon Strategy. The 
projects and lessons learned were utilised in a number of eU funded studies and the epractice portal.

another example is the european public Sector award (epSa) launched in 2007. Since 2009 this biannual award 
scheme is being organised and managed by the european institute of public administration (eipa) with the support of 
several eU member States, the european commission, the city of maastricht and the Dutch province of limburg. epSa 
aims to support national modernisation processes by awarding projects which have proven their success by tangible 
results and impact. epSa wants to make this experience transparent, available and usable. it targets all public admin-
istrations at the different levels of government, with an emphasis on specific themes. epSa focuses on recognition and 
dissemination of good practices by means of the awards, knowledge-transfer activities and publications. as a result 
of the three schemes run by eipa, more than 800 fully structured and thoroughly assessed cases from 36 european 
countries and eU institutions are now available in its database. The epSa 2013 edition under the theme ‘Weathering 
the Storm – creative Solutions in a Time of crisis’ received 230 entries from 26 european countries and three european 
institutions.

in 2012, the european commission launched the prize for innovation in public administrations (pipa). pipa aims to 
highlight excellence and vision in public administrations. The prize gives visibility to the most innovative public admin-
istrations and their initiatives, which should serve as best practices to inspire other public administrations in europe to 
innovate. Furthermore pipa intends to challenge the negative stereotypes of public administration in the perception 
of the people. pipa celebrates the most innovative, public initiatives which benefit citizens, firms, or the education and 
research sector. in 2013 there were 203 entries to the competition coming from all corners of the european Union. The 
nine winners were selected by an independent jury on the basis of four criteria: the economic impact of their initiative; 
its relevance to challenges facing society; how original and easy to replicate the idea is; and how they plan to use the 
prize money (eUr 100 000 each to scale up). Winning initiatives included integrated healthcare information accessible 
on a phone, a web-based platform for funding opportunities for firms, and a nationwide plagiarism detection system 
for higher education institutions.

Source: European Commission, Directorate-General for Research and Innovation (2013), Powering European  
Public Sector Innovation, Towards A New Architecture, Report of the Expert Group on Public Sector Innovation.

http://www.eupan.eu
https://www.oecd.org/governance/observatory-public-sector-innovation/
http://www.epractice.eu
http://www.epsa2013.eu
http://www.eipa.eu
http://ec.europa.eu/research/innovation-union/index_en.cfm?section=admin-innovators
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European Public Sector Innovation Scoreboard

Following the europe 2020 flagship initiative ‘innovation Union’, the european commission launched a pilot european public 
Sector innovation Scoreboard (epSiS) with a view to improving our ability to benchmark the innovation performance of the 
public sector in europe. The ultimate ambition is to capture and present public sector innovation in a similar way to countries’ 
innovation performance in the innovation Union Scoreboard (iUS) and thereby encourage and facilitate innovation activity 
across the public sector. The 2013 pilot epSiS is the first eU-wide attempt to better understand and to analyse innovation 
in the public sector. it was developed based on the experience of earlier national and regional projects, tested widely and 
discussed with a number of key relevant experts. The work will continue.

For epSiS, the definition of public sector innovation follows that used in the innobarometer 2010 (ec, 2010): an innovation 
is a new or significantly improved service, communication method, process or organisational method. Based on available 
data, the pilot epSiS distinguishes seven innovation dimensions ranging from human resources to drivers and barriers to 
innovation, encompassing 22 indicators, with data taken from multiple sources including eurostat, oecD, World Bank, World 
economic Forum and the 2010 and 2011 innobarometer surveys.

The general results demonstrate that public sector in europe innovates but it faces a number of challenges. The first results 
show that the involvement of managers and employees makes it more likely that a public administration develops process 
innovations. The presence of internal barriers to innovation (e.g. lack of management support, staff resistance or risk-averse 
culture) not only has a negative effect on innovation but also on the government’s effectiveness in general. government 
procurement can not only act as a driver of business performance by demanding innovative solutions, but procurement of 
innovations can also contribute to an increased efficiency of the government sector. however, there is a clear divide in the 
opinion of public administration officials and businesses as to the importance of innovation versus costs for winning pro-
curement tenders with business having a much firmer belief in offering low costs. The results also show that the introduction 
of new and improved public services have a significant impact on business performance. e.g. by investing in advanced icT 
infrastructure, governments have managed to considerably increase the online availability of public services for businesses.

The innobarometer 2010 on innovation in public administrations shows that public administration is highly innovative with 
two out of three public administration organisations having introduced at least one service innovation. most drivers are 
‘structural’ with the single most important driver being the introduction of new laws and regulations. Barriers to innovation 
are probably as important as drivers: lack of human or financial resources, regulatory requirements and lack of manage-
ment support and incentives for staff are the most important barriers to innovation in public administration. ideas from 
staff, management and clients are the major sources of information used in developing innovations. innovation in public 
administration has positive effects on improved user access to information, improved user satisfaction and faster delivery 
of services.

results of the innobarometer 2011 show the importance of public sector innovation for business performance. For example, 
companies that report benefits from using improved public administration procedures (e.g. online completion of government 
forms or access to online information on government services) are more likely to be an innovator and to have increasing 
sales. public services innovations have a positive impact on the probability that a company will innovate. The results also 
confirm that government procurement has a positive impact on the probability that a company will innovate. These results 
suggest that in countries where governments manage to provide improved public services for innovation and create a more 
business-friendly environment, companies show improved economic and innovative performance. innovative and high qual-
ity public services act as a driver of business performance.

The pilot epSiS does not provide a ranking of countries’ performance, since the availability of data is still limited and does 
not fully capture all parts of the public sector or all aspects of innovation. however, it is sufficient to give a sense of the 
strengths and weaknesses across countries. in many countries, services of public sector are being delivered by many differ-
ent types of organisations, and not just public administrations.

The feedback from public officials consulted as part of the “Trends and challenges in public Sector innovation in europe” 
study confirms that further efforts to develop the measurement and benchmarking of public sector innovation would be of 
interest to most if not all member States and that this is an area where european policy should continue to show leadership.

Thus, further work is needed to capture the full spectrum of innovation in public sector. Very much more and better data is 
needed if epSiS is going to continue and attain the coverage and robustness achieved with iUS. For this purpose, strong and 
coordinated efforts at the european and member States level are needed.

more recently, the european commission has launched the european public Sector 
innovation Scoreboard (epSiS) with a view to improving our ability to benchmark 
the innovation performance of the public sector in europe.

http://ec.europa.eu/enterprise/policies/innovation/policy/innovation-scoreboard/index_en.htm
http://ec.europa.eu/enterprise/policies/innovation/policy/public-sector-innovation/index_en.htm
http://ec.europa.eu/enterprise/policies/innovation/policy/public-sector-innovation/index_en.htm
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1.4. conclusions, key messages and inspiration 
for future action

The policy process is not composed of sequential stages, but inter-linked and in-
ter-dependent elements. The impact of policy decisions should always be anticipat-
ed, but can never be perfectly predicted, hence feedback mechanisms are essential 
to allow corrections in direction to be made and new paths to be laid, if policy is 
straying too far from its goal. Furthermore, the parties that are most affected by 
policy decisions, particularly citizens and businesses, need to become active partic-
ipants in the process: true stakeholders.

governments and judiciaries operate in a rapidly changing world, in which icT 
opens up new possibilities but also brings heightened expectations from ‘connect-
ed’ citizens and businesses. european administrations have always faced a stream 
of evolving and emerging policy challenges, but now also the added constraint of 
high public debt and growing liabilities from an ageing population. This context 
calls for different types of administrative capacity that are ready to respond and fit 
for purpose, as well as new forms of cooperation and partnership. it also requires 
officials to be inventive, a trait which has traditionally been associated with the pri-
vate sector, but which is increasingly demanded of public servants facing complex 
scenarios, conflicting goals (‘more with less’) and tough choices.

•	 The first type to reinforce is analytical capacity: the resources to develop 
a robust evidence base, engage in innovative and forward thinking, and 
come up with fresh solutions to ingrained problems. This requirement is not 
confined to policy units in central government alone - it can apply to any 
level of government or official, depending on structures and responsibili-
ties. however, some administrations may want to follow the lead of others, 
and establish specialist bodies (like the Dutch cpB, Denmark’s mindlab or 
Uk’s nudge Unit) which are tasked with original research or thinking ‘out-
side the box’, to advise on present problems and/or to engage in future sce-
nario-building. equally, administrations might want to take the taskforce 
approach, and assemble groups of officials from different institutions and 
disciples for problem-solving, on a permanent, ad hoc or flexible basis (like 
Finland’s futures research, or the netherlands Smarter network). Whether 
this capacity is standalone or integrated into the system, administrations 
may wish to consider drawing on external insights from specialists (e.g. ex-
perts in specific fields), and/or from stakeholders to exploit the advantages 
of co-design.

•	 The second type that requires the right balance is deliverable capacity: 
the flexibility to develop and adapt implementation solutions to serve pol-
icy objectives, meet the needs of citizens and businesses, and maximise 
cost-effectiveness at the same time. clearly, the public sector is a major 
provider of infrastructure and services in every economy. compared with 
the private sector, which also faces the ‘make or buy’ decision (in-house 
or out-source), governments have other instruments in their armouries 
to achieve their goals, including information/persuasion, regulation and 
co-creation with ‘customers’. The careful choice of instrument to fit the 
circumstances - weighing up the pros, cons, costs and benefits – requires 
rigorous analytical capacity. once the decision is taken, however, admin-
istrations face a continuous pressure to identify incremental or even rad-
ical improvements, in order to enhance service delivery (see theme 4, to 
simplify administration and reduce the information burden on businesses 
and citizens (see also theme 5), and to find efficiency savings (see also 
theme 7). again, co-responsibility in its various forms, including co-deci-
sion, co-budgeting and co-production, can enhance the quality of outcome.
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•	 The third type that is often neglected is critical capacity: the expertise 
to scrutinise policy decisions and their delivery, and the authority to speak 
up and to question whether changes should be made, in the interests of 
continuous improvement. This form of capacity should be both integral to 
delivery (monitoring), but also independent from it (evaluation and perfor-
mance audit). Stakeholders should be invited in to express their insights 
(co-evaluation), but just as important is to ensure a healthy external au-
dience of independent media and civil society which can hold the admin-
istration to account and maintain its focus on the public interest (see also 
theme 2).

These three types of capacity do not co-exist in isolation from each other. They 
overlap substantially, even within individual officials who can be expected to anal-
yse needs, organise implementation, and scrutinise performance using monitor-
ing data, as a process of self-reflection. equally, however, significant separation 
of roles is inevitable and desirable. Whatever the arrangements, administrations 
should carefully consider their strengths and weaknesses in all three domains, and 
look at their organisational and human resources management (e.g. incentives, 
appraisal, training and development) to ensure that the institutional focus and the 
best talent is not over-concentrated in one area (possibly, analysis) at the expense 
of the others (see also theme 3).
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