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Introduction
The aim of this summary analytic report (relating to Deliverable 2.3) is to provide
an overarching analysis alongside the 15 case studies that were selected for inclusion in
Work Package 2. While the analysis focuses in large measure on the models of government
and schools of strategic management found to be in contemporary use within the cases, it
will also discuss other themes contained in the case study template: namely, barriers and
drivers of innovation, the role of professionals, any diffusion strategy evident as well as
any information available on evaluation and impact.
The overall research strategy of COGOV Work Package 2 was to conduct case
studies covering a range of innovative and promising practices within European public
agencies. In particular, the research sought to illuminate practices associated with
organizational readiness and success to co-produce, co-govern, or co-create. To
understand more about these themes and what they might entail see the earlier Literature
Review (see Deliverable 1.1).
Researchers from one of each of COGOV partner countries (Denmark, Croatia,
United Kingdom – England and Wales-, Slovenia, Netherlands, and France) carried out an
initial set of six cases. The remaining nine cases were then provided by partners across
the following countries and academic institutions (Northumbria University - England,
Roskilde- Denmark, TIAS- Netherlands, King’s College London - England, University of
Lijublijana - Slovenia, Aix Marseille Universite - France).
This report will first cover the methods and rationale of the final case selection. It
will then provide an overarching analysis. Finally, the entire set of cases will be provided
for ease of reference

Methods
The case studies were based on the collection and analysis of qualitative data:
semi-structured interviews, documentary analysis, and in some cases nonparticipant
observation. The semi-structured interviews followed an interview pro-forma (see
Deliverable 2.1), and each full case was reported according to the common template
(Deliverable 2.1), both to facilitate comparative analysis across all cases which is
undertaken here in this summary report and for ease of diffusion purposes.
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Across all cases, a substantial number of interviews were conducted, as follows:
Table 1: Interviews across cases
Country

Case

Number of Interviews

France

The Urban Renewal and
Planning Agency (URPAM)

12

Denmark

ROMU and the co-created

11

museum
England

Urban Green (Newcastle)

8

Netherlands

REGIONAL NETWORK

33

GOVERNANCE (NL-RNG_01)
England

Waltham Forest, London

15

Borough of Culture
Croatia

Rijeka 2020 (European City of

10

Culture): Participatory
Programme
Wales

Welsh Water’s ‘Water Resilient

10

Community’ Project
Netherlands

Creating a Public Value Strategy

20

– The Netherlands Enterprise
Agency
France

Participatory Budgeting – City of

10

Brest
Slovenia

Administrative Consultation

9

Wiki
France

An (original) Tandem of

32

Concertation to Solve an
Environmental Conflict about
Industrial Pollution (Gardanne
Case Study)
Slovenia

Report on the digital innovative

3

practice Mysuggestions.gov.si
(Predlagam.vlad.si)
Denmark

Cycle superhighways in the

11

Capital Region of Denmark
Slovenia

Service for Citizens’ Initiatives in

9

the City of LJubljana
Denmark

The Climate Strategy in
Copenhagen aiming for CO 2
neutrality in 2025

5
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Thus, the total number of interviews conducted was 205. This is alongside all other forms
of qualitative methods deployed by case authors such as observations or documentary
analyses.

Case Selection
Researchers selected cases using the criteria for case study selection (see Deliverable 2.1
for more details). Six were undertaken in the first round and nine in the second round,
giving a set of 15 cases in all.
The key selection criteria were that the cases should:
•

display ambitious and promising innovative practices with significant learning
points in relation to the key themes of the project: models of Strategic
Management, Public Value, Network Governance, Co-creation and Coproduction (including digitalisation), and/or collaborative forms of public
leadership;

•

cover a variety of policy sectors, i.e. sustainability and environment, work and
income, culture, education, open government and open Data;

•

involve different levels of government (e.g. local and regional governments,
central-level ministries, public agencies) and new organizational forms
(whether they be public, private or hybrid legal entities);

•

strike a balance between the participating countries, e.g. six countries were
involved: namely, Croatia, Denmark, France, Netherlands, Slovenia and United
Kingdom (England and Wales);

•

display interesting experiments in relation to broader diffusion and replication
strategies;

•

mostly come from the results of early scoping interviews which suggested that
the case study represented a promising practice even if it is not subject to a
formal evaluation.

These criteria were met with a range of success. The cases reflected a wide variety
of ambitious and promising practices mostly relating to some form of co-creation or coproduction. But there were barriers as well as drivers encountered in this domain in
practice. So, success of the individual cases was later assessed by the case writers as
varying greatly, both internally and in comparison, to each other. This finding
demonstrated that even though these cases were initially selected due to their promising
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innovations regarding bottom-up ways of working that the operationalisation of novel
forms of public management remains problematic and ever evolving.
There was a wide variety of sectors represented in the set of cases clustered within
the Sustainability and Environment, Government and Administration, and Culture
sectors. The cases themselves overlapped with some other sectors such as Development,
Labour Policy, Economic Policy, Youth Work, and Work and Income. There were no cases
directly embedded within Health or Education sectors, though the impact of some of the
cases directly related to these two sectors.
There were different levels of government and organizational forms represented
in the set of 15 cases. Most common was central, regional (e.g. local authority/ commune)
and city-based levels of government as well as a balance of locations.
Finally, while most of these cases were relatively recent and so did not have time
to have developed an extensive diffusion or communication process, there were
suggestions of promising practices (see Deliverable 2.4) as assessed by case writers
outside of formal evaluations and diffusion strategies.

Summary of Key Findings
These next sections will highlight and discuss key findings and themes found across all
15 cases from sections A4-B2 of our original case study template
Key findings include:
•

the four most common models present in the sites were the following: Strategic
Design and Planning, Mintzbergian, Strategy as Practice and Cultural School;

•

there seems to be a direct correlation between models of strategic management
and different policy sectors;

•

there appears to be no direct correlation between historical traditions of public
administration and models of strategic management;

•

Public Value is increasingly important to how public service professionals and
managers understand their roles and relationship with society;

•

networked approaches are increasingly important to understand how public
agencies work;
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•

there is little attention given to the diffusion of practices or innovations;

•

there is a dearth of evaluations beyond simple impact assessments;

•

key barriers and drivers include resources, mindsets and social contexts;

•

networks are key areas to learn and meet others who are doing like-minded
projects.

Thus, recommendations include:
•

managers, politicians, and professionals should be aware that a mixed approach
to strategy may be beneficial when attempting co-creative or co-productive
projects or services

•

greater attention is needed in the diffusion of practices and innovations where
there is evidence of success;

•

greater attention needs to be paid to understanding the processes involved with
co-creation and co-production outside of simple impact evaluations;

•

managers should set aside time and resources for training professionals in how
to co-produce and co-create;

•

politicians, professionals, and managers should be aware of the necessity of
funding and staff capacity when beginning a co-creative or co-productive project
or service

Below a more in-depth analysis of the key findings and themes, as well as all the case
studies in their entirety, can be found.

Models of Strategic Management in Use
As highlighted in Deliverable 1.1 (see https://bit.ly/3e4dUek), we seek to address
the question: ‘How can strategic management enable public and quasi-public agencies to
exploit the drivers - and overcome the barriers - to the coproduction or co-creation of
innovative public value outcomes at both organizational and project levels, and which
lessons can be shared on undertaking strategically managed co-production and
cocreation?’. And thus, the beginning section of this report addresses the strategic
management models found within the fifteen case sites. A long list of potential strategic
management models was outlined in the case study template document (Deliverable 2.1),
in turn based on the earlier analysis conducted by Ferlie and Ongaro (2015).
First, we will present all of the models found by case writers to be present in their cases
before discussing them by sector and public administrative tradition. Finally, we will
discuss the models present in what case writers and we assessed to have higher levels of
citizen or civil society participation (see Deliverable 2.4 at insert link). This subset of
‘successful’ cases was selected after case authors filled in a survey where they reflected
8

on overall outcomes of the co-creative or co-productive processes alongside what was
present in the cases write-up.

Overall Findings
All the models in our long list were mentioned at least once. Table 2 below
highlights the different models mentioned by country and case. The prior analysis which
supports this overall table can be found in section B2 within all the cases.
Table 2: Strategic Management models present across cases 1
Country
Netherlands

Case

Model

Model

Regional Network
Governance
Service for Citizens’
Initiatives
Concertation
Environmental
Conflict
Rijeka: European City
of Culture
Copenhagen Climate
Strategy
Welsh Water

Mintzbergian

Denmark

ROMU

Strategic Planning

Denmark

Supercycle Highway

Strategic Design
and Planning
Strategic Design
and Planning

Strategic Position

Strategy as
Practice
Cultural School

Slovenia
France
Croatia
Denmark
Wales

Design and
Planning
Mintzbergian

Social
Entrepreneurial
Strategy as
Practice

Corporate
Governance
Strategic Design
and Planning
Strategic Planning

Strategy as
Practice
Cultural School

France

URPAM

France

Brest (participatory
budgeting)
Urban Green
Newcastle
Waltham Forest
(LBoC)
NL Enterprise Agency

Mintzbergian

Slovenia

Adminstrative Wiki

Mintzbergian

Slovenia

Mysuggestions.gov.si

Mintzbergian

England
England
Netherlands

Strategic Design
and Planning
Strategic Design
Mintzbergian

Corporate
Governance
Minztbergian

Corporate
Governance

Strategy as
Practice
Resource Based
View
Social
Entrepreneurial
Cultural School

Model

Strategic
Design and
Planning
Cultural
School
Resource
Based View
Cultural
School
Strategy as
Practice
Strategy as
Practice
Mintzbergian

Model

Cultural
School

Mintzbergian

Resource
Based View

The four most common models found as present in the sites were the following:
Strategic Design and Planning, Mintzbergian, Strategy as Practice and Cultural School.
See Table 3 for number of instances.

1

For ROMU, the three models were chosen based on what was currently present during the case study.
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Table 3: Number of instances of models across cases
Strategic Management Models
Strategic Design and Planning
Mintzbergian
Strategy as Practice
Cultural School
Corporate Governance
Resource Based View
Social Entrepreneurial
Strategic Positioning

Number of Instances
9
9
6
6
3
3
2
1

Across all the cases, the Strategic Design and Planning and Mintzbergian models
were the two most found approaches. The two are very different so it is interesting that
both are so strongly present. However, given their prevalence it is perhaps a bit surprising
that they are only found in tandem in four of the cases.
Strategic Design and Planning (Ferlie and Ongaro, 2015) is generally associated
with formal organizational structures and processes and is normally led by senior
managers and their advisers at headquarters. The model is also heavily based on the
collection and analysis of formal data which leads to the specification of preferred options.
In addition, middle management are often viewed as solely implementers of a written and
official strategic plan which is shaped by long-term projections and planning processes.
On the other hand, Mintzbergian Strategy is characterized by a more flexible approach as
new perspectives and opportunities emerge, rather than rigid adherence to a long-term
plan and with an emphasis on emergence and organizational learning. Strategy making
may be more collective or bottom up and detected through retrospective ‘sensemaking’
of patterns of activity and what happened in practice rather than a formal strategic plan.
The Mintzbergian approach is also closely related to the other commonly found
models such as Strategy as Practice and the Cultural School. Strategy as Practice like
Mintzbergian Strategy is a less formally rational-analytic approach. ‘Strategy as Practice’
incorporates middle managers, consultants, and other boundary-spanning individuals in
the process so that strategy-making is more collective, bottom-up and/or dispersed.
Strategy making can take place in micro level activities such as away days and work
conferences. The emphasis of ‘Cultural School’ strategy making is on the importance of
the wider organizational culture as opposed to formal structure. It also includes a greater
focus on emotional needs, collectivism, strong values, and high commitment.
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Sector
To better understand the relationship between sectors and models of strategic
management, we further looked to see if there were any patterns that emerged within
sectors. These cases do not cover several important sectors including education, youth
work, health, or policing. And there are some cases that cover multiple sectors but for the
purpose of this document have been placed in an overarching and primary sector:
culture; government, industry and administration; or environment and sustainability. All
of this is explored in greater detail within the detailed report for Deliverable 2.4 Table 4,
found below, details the instances of different models within certain sectors.
Table 4: Instances of strategic management models within certain sectors
Sector

Culture

A
2

B
2

C
0

D
3

E
1

F
1

G
0

H
0

Most Common
Strategy as Practice

6

2

0

1

2

1

2

2

Mintzbergian

1

5

1

2

3

1

1

0

Strategy Design and
Planning

Waltham Forest London
Borough of Culture; Rijeka
LLC : European City of
Culture; and ROMU (3)

Government,
Industry, and
Administration
Regional Network
Governance, Service for
Citizens’ Initiatives, URPAM,
Participatory Budgeting:
Brest, Enterprise Agency,
Administrative Wiki, and
Mysuggestions.gov.si

Environment and
Sustainability
Concertation Environmental
Conflict, Copenhagen Climate
Strategy, Welsh Water, Urban
Green Newcastle, and Bicycle
Network (5).

Table Key
(A): Mintzbergian; (B) Strategic Design and Planning; (C) Positioning School; (D) Strategy as Practice; (E.) Cultural School;
(F) Corporate Governance; (G) Resource Based View; (H) Social Entrepreneurial

Interestingly here, it is possible to see where some of the most common models
are clustered differently by sector. Minztbergian approaches are mostly commonly
associated with Government, Industry and Administration as it was found across all the
cases excepting the Service for Citizens’ Initiatives. Perhaps unsurprisingly with its focus
on boundary spanners, creative activity and bottom-up approaches, Strategy as Practice
is found across all the cultural sector cases. Across all the cases related to the environment
and sustainability, Strategy Design and Planning was the most commonly found model.
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This finding could be related to the nature of the sector and issues being addressed.
Scientific expertise rather than bottom-up opinions may be favoured. The prevalence of a
Mintzbergian strategy across the Government, Industry and Administration grouping may
show that government is shifting or attempting to shift to a more bottom-up or iteratively
reflective approach.

Public Administration Tradition
The role that longstanding traditions of public administration (Painter and Peters,
2010) at a national level play in co-creation or co-production will be explored in detail
later. But this section will briefly highlight the relationship between different models of
Strategic Management and national Public Administration traditions.
Some of the countries which have formed part of this research are considered
exemplars for different national administrative traditions including the Neo-Weberian,
New Public Management and Network Governance (Painter and Peters, 2010; Pollitt and
Bouckaert, 2017). While others in Central and Eastern Europe are also of interest as they
may demonstrate shifts from their status as part of the former Soviet bloc (McMullin
2020).
Table 5 below lays out the number of instances found of different schools of
strategic management across the longstanding forms of national public administration
before finally highlighting any patterns across the cases.
Table 5: Number of instances of strategic management mapped across national public
administration traditions
Longstanding national traditions of Public Administration and models of strategic management
A
B
C
D
E
F
G
H
Most Common
Central Eastern Europe
2
1
0
1
2
1
1
2
Social Entrepreneurial,
(Slovenia/ Croatia: 4 cases)
Mintzbergian, Cultural
School
New Public Management
1
2
0
1
1
0
0
0
Strategic Design and
(England : 2 cases)
Planning
Network Governance
3
4
1
2
2
1
2
0
Mintzbergian,
(Wales, Netherlands,
Strategic Design and
Denmark: 6 cases)
Planning
Neo Weberian/Continental
3
2
0
2
1
1
0
0
Minztbergian
tradition
(France: 3 cases)
Table Key
(A): Mintzbergian; (B) Strategic Design and Planning; (C) Positioning School; (D) Strategy as Practice; (E.) Cultural School; (F)
Corporate Governance; (G) Resource Based View; (H) Social Entrepreneurial

There does not seem to be as close of a connection apparent in this table as found
between specific sectors and the models. Here, we see that Strategic Design and Planning
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is found in both cases in England. We see England as a national system which has been
strongly influenced by New Public Management (NPM) reforms.
As NPM doctrines have a strong focus on output measurement finding Strategic
Design and Planning with its focus on outputs, performance and long-term planning is not
surprising. The inherent variance present within networked arrangements could explain
the lack of overarching models in governments that have a long-standing tradition of
being more governance than government orientated. Finally, the lack of patterns within
the Central and Eastern Europe could highlight that individual countries’ differences and
current models hold more sway than the legacy of the past and that this should be
considered when calling for future research within that region. Finally, it is the prevalence
of the Mintzbergian model in France that is particularly interesting, given that France is
often seen as a Napoleonic state with strong top down planning. This could highlight the
relationship that will be further discussed under Network Governance. We speculate that
the security of funding and enabling environments provided by the Neo-Weberian state
could allow for a more bottom-up approach, while other agencies forced to rely on grantbased or contracted funding [in New Public Management jurisdictions] may be more
likely to follow output performance measurement and ensuring value-for-money.
Because while scholars have posited that co-production may increase efficiency and lead
to cost savings (Alford and O’Flynn 2012; Boyle and Harris 2009), our research has shown
that a key barrier is the cost of co-production associated with needing to increase staff
capacity, pay service users, or ensuring marketing or other organizational costs are met.
This type of security was noted in research by McMullin (2020) who highlighted that coproduction processes within Lyon social centres was the least constrained by funding.

Strategic Management and Co-Creation/Co-Production
This next section most clearly relates to the first part of the research question:
‘How can strategic management enable public and quasi-public agencies to exploit the
drivers - and overcome the barriers to co creation and co production?’. We looked at the
cases which reflected promising practices associated with participatory work from the
perspective of case authors and through close analysis of the cases which can be read in
the Appendix I.
The questionnaire was based on case authors reflections on the presence, extent
and nature of co-production, collaborative governance and co-creation activities based on
the literature review from Deliverable 1.1. This analysis then formed the basis of the
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selection of the following cases.2 For this deliverable, we will focus on the active inclusion
of citizens, service users and/or civil society in the implementation, design, or governance
of a service or project. The first section covers all of the cases where relationships with
stakeholders reflected active participation beyond consultation within the project or
service.

Cases with Promising Practices of Co-Creation, Co-Production or
Collaborative Governance
The first table includes eleven of the fifteen cases which had successes in
including citizens or civil society in the design, implementation or governance of a
project or service beyond consultations.
Table 6: Cases where successful instances of co-production, co-creation or collaborative
governance occurred
Case
Concertation Environmental
Conflict
Rijeka (ECoC)

Model
Mintzbergian

Welsh Water

Strategic Planning

Brest: participatory budgeting

Mintzbergian

Waltham Forest (LBoC)

Strategic Design

NL Enterprise Agency

Mintzbergian

Mysuggestions.gov.si
Service for Citizens’ Initiatives
Administrative Wiki

Mintzbergian
Strategic Design and
Planning
Mintzbergian

NL Regional Network Governance
ROMU

Mintzbergian
Strategic Planning

Corporate Governance

Model
Strategy as
Practice
Strategy as
Practice
Corporate
Governance
Strategy as
Practice
Strategy as
Practice
Resource Based
View
Cultural School
Social
Entrepreneurial
Social
Entrepreneurial

Model
Strategic Design
and Planning
Cultural School

Approach
Mixed

Cultural School

Mixed

Minztbergian

Strategy as
Practice

Mixed

Bottom-Up
Mintzbergian

Mixed
Mixed
Bottom-Up
Mixed

Resource Based
View

Mixed
Bottom-Up
Mixed

A mixed approach was found in eight of the eleven cases, while three cases had
entirely bottom-up approaches. This finding suggests that in general for these innovations
to be successful they need a certain level of oversight whether from a corporate board or
from a long-term plan. This may help to create an environment where more emergent or
bottom-up approaches could flourish.

2

Deliverable 2.4 uses the top 8 to form a booklet of promising practices.
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The table below highlights the most commonly found models in the cases rated
by authors has including elements of co-production, co-creation, collaborative
governance.
Table 7: Instances of models mapped across cases that demonstrate work with civil society and
citizens
Strategic Management Models
Mintzbergian
Strategic Design and Planning
Strategy as Practice
Cultural School
Corporate Governance
Resource Based View
Social Entrepreneurial

Number of Instances
8
5
5
3
2
2
2

The prevalence of Mintzbergian models is unsurprising given its overall presence across
the cases. However, it is interesting to note that the Strategic Design and Planning model
is not as prevalent and mixed approaches occur with both the Corporate Governance and
Resource Based View models in the place of the Strategic Design and Planning model.
As previously mentioned, Strategic Design and Planning is driven by formal
organizational structures, and driven by senior managers and advisers as well the
production of written and official plans, while the Mintzbergian approach to strategy is
more emergent, with local decisions, value driven mission statements, and more
deliberative involvement processes. Corporate Governance approaches, on the other
hand, focus on empowered boards who take overall governance responsibility while the
Resource Based View focuses on the core competencies and internal capacities with a
knowledge-based view of strategy (Ferlie and Ongaro, 2015).
These mixes (two or more models with top-down and bottom-up approaches) hint
that to overcome barriers there must be an idea of what these barriers might entail
whether through examination by long-term plans and scoping (e.g. Strategic Design and
Planning) empowering governance structures to oversee processes (e.g. Corporate
Governance School), or a strong drive for knowledge-based strategies (Resource Based
View).

Stakeholders
With the exception of Brandsen and Pestoff (2006) who contend that ‘coproduction’ can encompass both the involvement of civil society and service users in the
design and delivery of public services, most scholar argue that co-production occurs solely
15

with citizens or service users (see for example Parks et al 1981; Torfing et al 2016;
Bovaird 2007). As this project is interested in different ‘bottom-up’ approaches, it will
separate out those which include only citizens (co-production), involving both citizens
and civil society (co-creation, co-production and/or collaborative governance), and solely
involving civil society (collaborative management, collaborative government, cocreation).

Citizens
This section briefly highlights the models of Strategic Management within cases
that exhibited promising practices with the implementation (e.g. operational processes)
of public service delivery or ‘co-production’. These cases focused on the relationship
between individual or groups of citizens and public agencies. This is not to insinuate that
other cases do not include this form of co-production but that they also extend beyond
this either through extent of participation or inclusion of other stakeholders. Table 8
below lays out the two cases, models present and types of approach.
Table 8: Cases that demonstrate implementation work with citizens
Case
Service for Citizens’
Initiatives
Administrative Wiki

Model
Strategic Design and
Planning
Mintzbergian

Model
Social
Entrepreneurial
Social
Entrepreneurial

Model
Resource Based
View

Approach
Mixed
Mixed

Both cases whereby service providers co-produced with citizens (either
individuals or groups) utilized a mixed approach. Two of these cases highlight the role of
Strategic Design and Planning while the other has the Resource Based View. Social
Entrepreneurial is present in both cases which is interesting given that they are both in
Slovenia which is experiencing rapid innovation and change.

Citizens and Civil Society
This section briefly notes the models of Strategic Management within cases that
exhibited promising practices with the implementation (e.g. operational processes) of
public service delivery or ‘co-production’ as well as more strategic processes ‘enhanced
co-production’, collaborative governance and co-creation. It is also here that most of the
cases with successful processes are present. For the most part, cases demonstrated
bottom-up approaches occurring simultaneously with civil society and individual citizens
and service users.
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Table 9: Cases that demonstrate work with civil society and citizens
Case
Mysuggestions.gov.si
NL Enterprise Agency3
Waltham Forest (LBoC)
Brest
(participatory budgeting)
Welsh Water
Rijeka (ECoC)
Concertation Environmental
Conflict
ROMU

Model
Mintzbergian
Mintzbergian
Strategic Design
Mintzbergian

Model
Cultural School
Resource Based View
Strategy as Practice
Strategy as Practice

Strategic Planning
Corporate Governance
Mintzbergian

Corporate Governance
Strategy as Practice
Strategy as Practice

Strategic Planning

Minztbergian

Model
Mintzbergian
Cultural School
Cultural School
Strategic Design
and Planning
Strategy as
Practice

Approach
Bottom-Up
Mixed
Mixed
Bottom-Up
Mixed
Mixed
Mixed
Mixed

Overall, there is mostly a mixed approached with some more bottom-up
approaches. This could be due to the type of work involved. Both MySuggestions.Gov.Si
and the Brest participatory budgeting cases deal with forms of administration. It could be
that change in administration such as allowing greater participation in the policy process
or budgeting choices leads to greater flexibility as there are less actors (solely government
and citizens/civil society) and potential directions for delivery or design. While the
Borough of Culture, City of Culture, ROMU, Welsh Water, Concertation and Netherlands
Enterprise Agency all include a variety of actors (civil society, citizens, professionals) and
focus on the delivery of tangible outputs in the form of services, projects, or events.

Civil Society
The last section focuses on the case that involve higher level forms of collaboration
with only civil society (for example third sector organizations) thus generally excluded
from the concept of pure co-production. However, these cases may fall onto the ladder of
co-creation (see Torfing et al 2016) or collaborative governance. The table below captures
the models and approach noted within these cases.
Table 10: Cases that work with only Civil Society
Case
NL Regional Network
Governance

Model
Mintzbergian

Model

Model

Approach
Bottom-Up

The Regional Network Governance demonstrated a participatory relationship
whereby civil society is used at both the strategic and operational processes. Both are on
the ladder of co-creation argued for by Torfing et al (2016) which moves from more basic
encouragement to full power sharing within the policy process.

3

It is important to note that the NL Enterprise Agency mostly worked with businesses rather than individual citizens.
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The Importance of Time
Two cases yet to be discussed are of interest because of the temporal change that
occurred. Table 11 below highlights these cases.
Table 11: Cases with Temporal Implications
Case
Urban Green Newcastle
Cycle superhighways in
the Capital Region of
Denmark

Model
Strategic Design
and Planning
Strategic Design
and Planning

Model
Cultural School
Strategic
Position

Model
Strategy as Practice

Approach
Mixed
Mixed

These two cases are interesting as they both entail a mixed approach, however
while the Urban Green Newcastle case has moved towards collaborative governance, the
Cycle superhighway began promisingly before becoming an entirely professionally led
project. While the change towards collaborative governance was noted in the case author
questionnaire for the Urban Green Newcastle, this shift occurred later and thus the survey
captured significant change within this case that was not reflected in the original case
study. Similarly, this shift away from more active forms of co-production and/or cocreation was captured in the questionnaire regarding the Cycle Superhighway. This
demonstrates the importance of keeping the ‘co’ aspect as centre of strategies if that is the
desired outcome as well as the importance of changes over time.

Key Takeaways
The cases demonstrated that an awareness of different approaches to strategic
management -whether practitioners use the terms associated with particular models or
whether they are inferred by the authors of intensive case studies written up in a
standardised way – may be a fruitful way to understand how public agencies and
organizations have addressed barriers and drivers of co-production and co-creation.
While there is still further research to be conducted, these cases have demonstrated that
a hybrid of formal and informal approaches often tended to be conducive to successful coproduction and co-creation efforts (see Table 6).
However, this mixed approach was also present in the two cases that had
significant changes over time (Urban Green Newcastle and Cycle Superhighways) as well
as the two that did not extend beyond transparent information sharing or consultation
(Climate Strategy in the City of Copenhagen, and URPAM). This highlights that further
research is still needed to explore the relationship of strategic management models to
certain sectors as well as the relationship of public administration traditions to models of
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strategic management. Thus, further scholarship could also highlight the ‘arrival’ of newer
models of strategic management within different sectors and countries and their
association with successful co-creation and co-production processes.
Practical implications include:
•

when working with different sectors it is important to understand their different
approaches to strategy and customise approaches accordingly

•

the cases suggest that hybrid approaches to strategy were more likely to be
successful at co-creation or co-production processes

Models of Government in Use
Some have presented initial evidence of the impact of longstanding national public
administration traditions on the barriers, drivers and implementation of co-production
(McMullin 2020) and other collaborative working practices. However the relationship
between recent models of government and the pursuit of co-creation or co-production
still remains largely unexplored with some key authors arguing that co-production and
co-creation are more closely related to New Public Governance or post New Public
Management models of government (Torfing et al 2016; Osborne et al 2014). This crossnational and sectorial project allowed for overarching considerations of the impact of
currently influential national models of public management on co-production and cocreation including in post-Soviet and Scandinavian countries (McMullin 2020).

Overall Findings about Models of Public Management
Though there are cases that were conducted in countries such as England and
France which are traditionally considered exemplars of New Public Management and the
Weberian state respectively (Painter and Peters, 2010; Pollitt and Bouckaert, 2017),
overall most case authors found a greater presence of post New Public Management or
post Traditional Public administration models suggesting the current strong influence of
Network Governance or Public Value models.
It is perhaps unsurprising that we found the prevalence of Network Governance
ideas in the cases from the Netherlands (Kickert, 1997) Wales (Drakeford, 2006) which
have long-pursued models of policy-making that more closely adhere to ideals of Network
Governance. However, it is surprising and indeed counter intuitive that New Public
Management and Traditional Public Administration models were only noted in the Dutch
cases, but not in the English or French cases, respectively. This could reflect the
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similarities between New Public Management and Public Value as they both focus on the
role of managers. In particular, Mark Moore developed the theory of Public Value within
the United States focusing on public service workers’ ability to create public value with
limited resources (Moore 1995, 2013) While the focus being explicitly on creation of
public value is novel to New Public Management, the idea of being aware of enabling
environments and ensuring value for money chimes with New Public Management. In fact,
the aims of co-production of reducing cost and providing better services does not contrast
with NPM values (McMullin 2020), however the overt focus on public value creation
beyond output measurement resonates more strongly with Public Value. For this reason,
it is not surprising that Public Value and not NPM was found within cases in England. Have
the English moved on to post NPM approaches and is the presumption that English is a
high NPM jurisdiction now dated, at least in some sites? Or has NPM simply evolved
bringing and attempting to balance marketisation, management and measurement
alongside more explicit ideals of ‘public’ value? The French cases also highlighted how
French values played a role within the Public Value framework but that managers were
more aware of their role in the creation and enabling of this value. The cases appeared to
have moved on from the presumption of traditional public administration/Weberian
principles to a more mixed approach of ‘managers’ of public value rather than solely being
bureaucrats.
Thus, this project has demonstrated a shift in not only how public mangers
operating within strong traditions of New Public Management or the Neo -Weberian State
alongside those in more networked approaches view their role as enablers and facilitators
of public value, often echoing the literature of collaborative leadership which was also
present across the cases and also highlighting the complex nature of public service
organizations (Hartley 2018).
The following table describes the models of governance and government across all
cases. Case authors wrote their interpretations of the case in section B1. We then went
back and read over this sections and cases to create the table below.
Table 12: Models of Governance and Government across all Cases
Models of Governance /Government
Traditional Public Administration
New Public Management
Network Governance
Public Value
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Number of Instances
4
2
11
14

The Widespread Pursuit of Public Value
Apart from one case, the Netherlands Enterprise Agency, there was no explicit use
of Public Value Strategy. Even within this case, there was not an explicit commitment to
all sides of the strategic triangle. Most of the other case authors did however state that
ideas from Moore and other scholars’ writings of Public Value resonated with what was
occurring in the cases so that implicit use was assessed as present. However, this may be
unsurprising given that we looked for exemplars of bottom-up innovations which is
closely related to Public Value. As well, it is currently a high profile model and as it is
loosely defined is easy to extrapolate within cases. We now highlight a few aspects that
chimed across the cases which will be important in understanding aspects of
organizations that seek to work in co-productive or co-creative ways.
Each of the cases that argued for the importance of Public Value as a model of
governance highlighted the role of seeking public value beyond a narrow goal of
efficiency. This finding was evident across countries and sectors demonstrating that even
organizations facing austerity pressures give a preference to the importance of public
value over efficiency or financial pressures. This finding could signal an important shift
away from governments’ desire to signal effectiveness narrowly by highlighting their
ability to constrain government expenditure which is associated with the rise of the NPM
There was also the question evident of what is public and ensuring that services
reach all citizens but with attention paid to those who are generally underrepresented in
the various sectors. This highlights a key debate within the Public Value literature around
the notion of where value resides – individually or collectively- and how public value can
be determined. One of the criticisms of Public Value is that it places public managers in a
paternalistic role and for its reliance on public managers as ‘platonic guardians’ of what
is cast as an ever-benign state (Rhodes and Wanna 2007). We speculate that the
normative rhetoric and inherent appeal of Public Value discourse may be seen as an
attractive modernizing model but which may mask both bureau-maximizing behaviour
by public managers using the cloak of ‘public interest’ language as well as what may be
seen as the more dark and coercive actions of the state (e.g. as in the domain of national
security). So, the idea of a benign public manager who can produce public value may mask
the fact that some marginalised groups are not brought into the decision-making process
and the normalised view of value. This debate and difficulty were seen across the cases
as public managers often sought to respond to this critique and ensure that all voices were
incorporated – to varying success- in order to ensure that public value was
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‘representative’. A key focus of this was legitimacy building and creating high levels of
public trust (see Ongaro (2015) for further reading on the question of legitimacy).
The importance of an enabling environment was also seen across the cases as
many public managers sought to cultivate new forms of democratic engagement. The
importance of strategy and strategic thinking in facilitating such wider changes was also
mentioned across the cases. And the idea of public managers as facilitators and creators
of public value within their environments also played a role as a driver to initiate and as
a way to cultivate support within implementation.
We note that one case was explicitly about introducing a Public Value strategy. To
understand more about this case, you can read it on pages 155-181. Below you can find
brief reflections on why it is particularly interesting not only in its explicit use of Public
Value but also the finding that all three other models of government (TPA, NPM and NG)
were also found in this case study. This finding suggests that extensive hybridization may
be possible empirically in sites (Denis et al, 2015).
Methodologically, we make it clear that this vignette and subsequent vignettes
have been written by the current report authors but the text in all cases was checked and
agreed by original case authors.
Box 1: Netherlands: Creating a Public Value Strategy
Netherlands: Creating a Public Value Strategy – The Netherlands Enterprise Agency
Agenda 2020 is explicitly a Public Value (PV) strategy which is generally posited as a post-NPM model of
governance. However, case authors found elements of New Public Management, New Public Governance
and Traditional Public Administration alongside the explicit framing of the ‘strategic triangle’ of the Public
Value Framework (Moore 1995). Pestoff (2018) argues that different models of public management
conceive citizens in different ways such as beneficiaries (traditional public administration) or customers
(New Public Management) and that while these different regimes can coexist within different service
sectors they shape the structures and perceptions of service users and professionals roles’ in ways that
enable or constrain. However, what this case may demonstrate is that while academic literature and
theorization has clear delineations and demarcations that reality is inevitably much messier than coding
structures or theoretical implications. The day-to-day practices of public managers and workers are
increasingly complex as they interact with citizens who are evermore empowered through non-traditional
routes of communication and interaction and yet must also respond to pressures of funding and austerity
and wicked problems. These structures and perceptions may be more nuanced than ever before. It is also
important to note that while the organization cites the PV triangle in their strategy document, they do not
fully implement this as they neglect the support and legitimacy of the environment. Finally, the
professionals do not really work with citizens directly. Instead their work is assigned by public authorities
and they offer their services to businesses.
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The Widespread, Implicit Presence of Network Governance Ideas
Like Public Value, network governance is explicitly cited within only a few of the
cases though ten of the fifteen cases highlighted the importance of the model either
implicitly or explicitly. One of the cases described the purposeful use of a networked
model to respond to wicked problems. This case that looked at meaningful interactions
with local communities and temporary urbanism with a networked approach key to
governance and operations. To read more about the case, you can find it on pages 41-65.
Box 2: France: URPAM
France: The Urban Renewal and Planning Agency (URPAM): A strategic learning
process and reinvention of the language of participation through meaningful
interactions with local communities and temporary urbanism
A networked approach is key to URPAM’s governance and operations. The administrative board
includes representation of all the local governments from the area and the range of services from IT to
funding are conducted jointly, and local governance occurs post project termination.
Their operational aspects are tied with project management, steering complex networks, and building
trust among stakeholders.
The networks’ successes are also tied to their power being derived from State authority. And the
networks may not be considered semi-autonomous. It is through State authority that they are removed
from local and national electoral cycles and influence. However, they do allow URPAM to directly steer
the networks of both public and private stakeholders face stalemates or wicked issues.
This once again highlights the onion-like layers of public administration where more formal
technocracy protects and nourishes networked approaches.

However, while scholars have argued that networks are one of the more
appropriate forms of governance for co-creation (Fledderus, Brandsen and Honingh
2014; Pestoff 2014), this type of arrangement was not found within most of these cases.
Though a few aspects of NG ideas resonated across the cases and these will be highlighted
below. The ‘networked’ model was most visible through the involvement of non-state
actors or a plethora of actors. Most of the cases included devices to increase partnered
working with civil society, citizens or other government agencies. And while managed
networks are commonly associated with responding to intractable or wicked issues (see
for example Ferlie et al 2016), this networked arrangement was found across only a few
of the cases. Other key reasons that this model was used was to increase trust of public
legitimacy through inclusion of experts or key stakeholders. However, as highlighted
within Deliverable 1.1, some of the ‘networked’ approaches also faced internal dilemmas
of trust and external issues with legitimacy.
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Key Takeaways
The presence of different models of government and governance as discussed
above highlight key areas of further discussion for academics as well as important
practical implications.
It was noteworthy that few of the cases reported the presence of TPA or NPM
elements (even in England or France); but Public Value and Network Governance
elements were pervasively present,
While much has been construed about the relevance of co-production to certain
models of governance, empirical research has increasingly demonstrated its presence in
countries with different public administration traditions (McMullin 2020, Pestoff 2018).
Thus, a further exploration of the reasoning behind and implementation of co-production
such as McMullin (2020)’s research can highlight whether co-production is inherently a
post-NPM model or prevalent across different traditions for differing reasons. The
relevance of Public Value as an overarching framework which moves beyond the earlier
and differing models of Traditional Public Administration, New Public Management and
Network Governance necessitates further exploration especially in relation to coproduction. It is also important to recognise that CoGov sought to find novel forms of
governance and that this may have skewed the cases to favour those with aspects of Public
Value or Network Governance ideas. However, as these cases were also suggested to us
during scoping interviews, they can be considered as promising and forward looking
cases within their respective countries.
Practical implications include:
•

the importance of understanding whose values are being considered as ‘public’;

•

how does public value orientated decision making proceed?
o Who has voice?; Who doesn’t have voice? Should there be a rebalancing of
voice?

•

the importance of understanding the different models at play and that there will
seldom be one model of government or governance present and that hybrids may
be common;
o upskilling to learn how to manage hybrid situations where there are
different models in play;

•

the importance of high trust to the creation of networks common in network
governance orientated innovations;
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o managers should be aware that trust highly impacts success and seek to
engage in trust building;
•

the importance of enabling environments for building such networks;
o political leaders and national level civil servants need to spot and protect
receptive contexts;
o local public managers should seek to work with social partners and other
public agencies.

Barriers and Drivers
This section will highlight what was reported on the barriers and drivers of and to
co-production and co-creation found within the cases. This diagnostic exercise is an
important step within the literature (Hardyman et al 2015; Baptista et al 2019) which
may help support practitioners who seek to innovate within their own agencies or
institutions. The analysis here is particularly beneficial as it represents 15 case studies
across a variety of public administration, historical and social contexts. Each of the case
specific barriers and drivers can be found in section A.5 of the original case reports.
We mapped the barriers and drivers across ten key themes:
•

design and processes;

•

organizational culture;

•

aims and objectives;

•

context;

•

resources;

•

leaders (managerial and political);

•

mindsets (hardened and open);

•

professionals

•

and skillsets.

These themes were chosen both deductively after a review of the literature around
barriers and drivers as well as inductively from what was found within the cases (Blaikie
2007). The reading of the literature allowed for the development of an initial set of themes
that then evolved after analysing the cases.
The themes were then examined and categorised across each case. To ensure that
there was not over representation of a theme because of one case, barriers/drivers listed
by case authors were first categorised across themes. Then if a theme was represented
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more than once in an individual case, it was only listed once within the final analysis to
not overweigh a theme. The underlying assumption is that if there was one lack of
resource (e.g. funding) it is not unlikely that another resource within the same agency,
institution, or project would be listed as a barrier (e.g. office space). This was to ensure
that one case would not have an exponential impact because of listing more barriers.
However, external and internal themes were counted separately even within individual
cases. As well, resources and social context were counted differently as micro-themes
developed. The barriers and drivers can be found within section A.5.

Overall Themes
The drivers and barriers were set across overall key themes can be found below:
Table 13: Instances of themes of drivers and barriers across cases
Drivers

Instances

Barriers

Instances

Resources

12

Lack of resources
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Aims and objectives

11

Social Context

9

Social Context

11

Hardened mindsets

8

Process and Design

10

Unfit process and

8

design
Open mindsets

7

Unfit structure

8

Political Context

7

Aims and objectives

7

Skillsets

6

Missing skillsets

7

Dedicated

5

Political context

5

Political leader

3

Organizational culture

2

Managerial leader

2

Managerial leader

2

Structure

2

Political leader

1

Lack of resources (PR,

1

professionals

image)

There are clear clusters of barrier and drivers across the themes. Resources are
both a key driver and barrier of co-production and co-creation. The processes and design
of the innovations are also important as are aims and objectives. These two themes are
also closely connected. Processes such as clear leadership structures, meetings or
communication plans may help groups co-create clear aims; or clear objectives may lead
to better designed processes as goals are coherent and thus how to achieve them may be
more tangible. The social context – civil society and citizenry environment- also plays a
key role as both a driver and barrier. Mindsets and skillsets of professionals are also key
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themes. Mindsets and skillsets are also very probably linked. If you are not open to
working with communities, it is unlikely that you would try to learn about best practices
or skills necessary for successful efforts. While structure was not a driver, it is a barrier.
It could be inferred that horizontal organizations may not be more collaborative within
their communities though they are internally, but that siloed or vertical organizations face
greater difficulties when attempting to implement co-production or co-creation
processes.
Resources can constitute a wide variety of both tangible and intangible assets. For
example, resources can include human resource management (HRM) competencies such
as skillsets. Within this analysis, we separated out skillsets and mindsets because of the
importance given to them within the extant literature (see for example Endelenbos 2005;
Head 2007). However, we did include both tangible and intangible assets. For example,
space and funding can be viewed as tangible assets. However, position (reputation and
respect) and media/marketing can be thought of as intangible as they do not have a
physical presence but can impact and are a product of or owned by the company. Given the
importance of resources as a theme, it is perhaps surprising that the Resource Based View
model of strategic management was not highlighted more often by case authors.
Another key barrier and driver is process and design. This was highlighted as a kay
barrier and driver within Deliverable 1.1. (literature review). Professionals and managers
need to enact formal actions to start co-production and co-creation processes. These
actions will include basic ground rules such as transparency, roles, procedures and
timetables. Scholars have highlighted that this basic foundation is important to ensure
legitimacy (see for example Pahl-Wostl et al 2007). A poorly designed process risks
frustration or decresed participation. For example, unfit processes would include unclear
communication plans. Teachers may wish to work with the local community to create a
garden or green space within a highly industrialized area. If the aims and structures are
not clearly communicated, parents may inherit another burden from what should have
been a collaborative effort between schools, parents, and local government.
The importance of ‘objectives’ or ‘aims’ is also clear. Intuitively, this feels accurate
as working with different stakeholders inherently means that there are different values
and ideas present. This theme also relates to the barrier around mindsets of professionals.
Professionals must be both willing and able to work in more fluid environments while
they remain accountable to grant holders, local government or national policies.

27

Finally, social context is extraordinarily important. This is unsurprising. Social
context within this work refers to efforts, resources, capacity, and skillsets of citizens and
civil society. This is considered separate to those themes around public service
organizations as public agencies should not expect to handover responsibilities to citizens
(or groups of citizens) without providing the necessary resources. Public agencies should
also not expect open mindsets especially as communities where co-production and cocreation projects may be focused potentially have faced many years of marginalization.
As mentioned within Deliverable 1.1., the inclusion of stakeholders is already highlighted
within the literature as both a key barrier and driver. However, this theme takes a more
in-depth perspective of what this inclusion can entail.
The next few sections will go in-depth into some of the themes that embodied
multiple micro-themes. This includes resources and social contexts.

Resources
As resource as theme encapsulate multiple micro-themes, we lay out the microthemes both for drivers and barriers.
Table 14: Resources that were drivers of the innovation
Theme

Instances

Funding

4

PR, Media and Marketing

4

Position

2

Space

2

Lack of position or image

1

Table 15: Resources that were barriers to the innovation
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Theme

Instances

Capacity

7

Time

6

Funding

5

Position

2

PR, Media, and Marketing

2

ICT

1

Space

1

General

1

It is interesting to note the impact of funding as a driver when funding is second
for barriers behind capacity. It could be that given adequate funding scaling up whether
through hiring or training releases some pressures. As these two can be considered
interconnected, it clearly demonstrates the human resource impact of collaborative
working. While adequate time is not a driver, it is certainly a barrier to the innovations.
This could simply be because recognising time as a barrier is easier to recognize than as
a driver. Position (and image) which closely relate to marketing, media, and public
relations (PR) are key drivers though due to other obstacles fall slightly into the median
for barriers. The importance of space as a barrier and driver chimes to the relevance of
Strategy-as-Practice as a key model of strategic management as context and physical
environments integral to practice (see Feldman and Orlikowski 2011). Many of the
barriers and drivers directly or indirectly relate to funding capacity -as already
mentioned- but also space, media, and ICT as they may all have cost barriers. Thus, while
funding was listed separately, its underlying impact is present.

Social Context
It is here where the broader relational aspect with citizens and civil society is
discussed. As writing on the dark side of co-creation and co-production has highlighted
the burdens that can be placed on communities (Durose and Richardson 2015, Torfing et
al 2016) because of co-production or co-creation initiatives, this section explores issues
relating to trust, capacity and skills of citizens and was separated out from both skillsets
and mindsets themes that focuses on professionals and managers.
Table 16: Drivers related to citizens and civil society
Theme

Instances

Convergence of needs / stakeholder interest

5

Long-term relationship building / trust

4

Flexibility of sector

1

Recognition and use of relevant stakeholder

1

skillsets

It is also unsurprising that having similar interests and needs are a key driver. It
could also be that a convergence of interest and needs creates an emphasis on long termrelationship building and trust. It is perhaps unsurprising that successful efforts would be
the result of long-term respect and help by the professionals. Social relationships were
seen as integral throughout the cases. A sector’s flexibility (e.g. individual artists and/or
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third sector organizations) may also aid in the success. This may be especially true as they
work with organizations which have more traditional ways of working. While this does
put the onus on citizens and civil society to be flexible, public agencies and professionals
may learn and grow from these interactions. Finally, working with citizens means both
recognising the skills present within communities but also when citizens should be
provided the relevant training which can be seen in the barriers below.
Table 17: Barriers related to citizens and civil society
Theme

Instances

Lack of trust/ long term-engagement plan

5

Lack of long-term capacity building

4

Lack of cohesion within communities

1

The barriers and drivers are very similar. First, the lack of trust is seen as a key
barrier. Next, it is the expectation that citizens will have the necessary skills, or will all
have the same desired outcomes, that can be a barrier. The importance of long term
capacity building whether through training for citizens or creation of databases and
networks also confirms an assertation made by (Cheng et al 2020) who argue that
governments should invest in long-term volunteering and community structures if they
hope to be able to collaborate with citizens especially in relation to crises.

Barriers and Drivers in Action
The two vignettes provided below examine the barriers of a case deemed
successful and the other which was deemed as facing significant difficulties with sharing
power with citizens or civil society. Full reports of each of these cases can be found in
Appendix I and section A.5 covers the barriers and drivers.
The first vignette focuses on the Rijeka 2020 Participatory Programme. The Rijeka
2020 LLC was established for the implementation of the European City of Culture project.
As part of this, there was innovative practices including civil societies and citizens. More
about this case can be found in Appendix I on pages 128-141.
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Box 3: Croatia: Rijeka ECoC
Rijeka 2020 Participatory Programme
Dedicated cultural professionals were a key driver in the implementation process of the Rijeka
European City of Culture. Training and an intense capacity building program empowered them
to make key decisions and lead processes.
The City of Rijeka also dedicated funding and political support allowing for success. This
support is mirrored by the state and regional governments and municipalities. A focus on
quality support for citizens alongside the provision of dedicated meeting spaces also drove the
success of this initiative. Finally, there was education and joint action meetings alongside a
strong marketing campaign which raised awareness.

The second vignette covers the cycle superhighway in Greater Copenhagen. While
the case began with after a promising start that sought to co-create and collaborate with
citizens and civil society, it soon became professionally led. More about this case can be
found in Appendix I on pages 297-311
Box 4: Denmark: Cycle superhighways
Cycle superhighways in the Capital Region of Denmark

While the beginning of the planning process was directed by a mayor wishing to conduct a
collaborative or co-creational process, a change in mayors led to a less focused mandate round
new cycling initiatives.
Steering and working groups within municipalities resisted the idea of co-creational planning
processes, giving up their municipal traffic planning mandate. Another key barrier was the
siloed structure of the municipalities, where traffic planning in Danish municipalities are
conducted by technical experts, not trained to conduct collaborative or co-creational planning
processes

Key Takeaways
These results fits the literature review work and research by Baptista et al 2019
who categorized barriers and drivers across broad categories including: 1) internal
structural and organizational; 2) external (contextual) 3) relational (depending on the
alignment of public agencies, institutions and stakeholders) and 4) related to internal
(public agency) co-workers. However, these cases also confirm the literature review by
Sicilia et al (2019) which argued for two categories: organizational factors including
arrangements, professional roles and managerial tools and procedural factors such as
participant recruitment, preparation and process design. This is because they put a
greater emphasis on participant recruitment and preparation which was seen within our
theme of social contexts as important to success. While organizational arrangement was
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highlighted as less important within these case studies, professional roles and training
was key. Finally, process design as consistently highlighted was important.
Practical implications include:
•

the importance of long-term financial and process planning;

•

the importance of human resource management;

•

the importance of understanding the social context;

•

the importance of building and maintaining trust.

Professionals
The role and impact of professionals varied across the different cases. Please refer
to the table in Appendix II which provides an overview of their involvement and impact
as highlighted within the cases. Within the academic literature, professionals are often
defined those who work within professions – paid occupations that generally involve
prolonged training, specialised skillsets, and formal qualifications (Kleiner 2000, 2006).
We suggest that rank and file professionals (e.g. teachers; social workers; health care
workers; engineers and scientists) are important stakeholders to include in co-production
activity. However, when discussing in this document, professionals are defined as those
who were included in section A6 of the case write-ups regardless of that formal definition.
For overall details please refer to A6 of the case pro forma.
In some of the cases, projects necessitated drawing upon new cohorts of public
service professionals. In the vignette below, it describes the impact that this new role
had on the professional staff and public service professionals working on the Waltham
Forest London Borough of Culture. More about this case can be found in Appendix 1 on
pages 142-154.
Box 5: England: Waltham Forest LBoC
Waltham Forest: London Borough of Culture
Cultural sector professionals were brought in and played a large role in the Waltham Forest
LBoC. As they were more accustomed to less formal environments, these new professionals
needed to learn to navigate an environment whereby greater importance is given to processes
and hierarchies. They also needed to deal with the difficulties of managing a high-profile public
sector project. The intensity of criticism such projects can receive can be a particular strain.

This case demonstrates the necessity of having training to address what were skills and
experiences outside of the normal remit of these professionals.
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Key Takeaway
As the importance of professionals was highlighted within the drivers and barriers, it
is important to focus on key activities for managers and professionals when deciding to
embark on an innovative, collaborative project with citizens and civil society. As these
cases demonstrated, there is a wide view of what constitutes a ‘professional’, future
research should focus on who is now considered a ‘professional’; why they are, and what
are the implications. As governance includes a range of stakeholders and as many young
people will switch careers, the more formal barriers around ‘professionalism’ may be
breaking down.
Practical implications include that:
•

managers should promote and dedicate time to collaborative projects;

•

training should be provided to professionals based on project needs;

•

professionals should be given space to be a part of project in various ways.

Diffusion
Diffusion was highlighted as a theme within the cases both to see long-lasting
legacy impacts as well to investigate the problem of ‘scaling up’. which is seen as a
frequent problem that small-scale co-production innovations often experience. Across the
sites, however, most cases did not have a formal diffusion plan either internally or
externally and any diffusion that occurred was informally done. These distinctions came
from case authors but in general highlighted whether ‘diffusion’ was planned by
professionals or managers.

Internal Diffusion
There are a few exceptions of planned internal diffusion. In the two cases from the
Netherlands learning was facilitated by networks or databases of promising practices. The
Service for Citizen’ Initiative has internal diffusion planned though this has not occurred
at the point of this report. In France, the URPAM case has had small levels of diffusion to
other local governments and agencies though there are not any current replications. Also,
within France, the participatory budgeting model in Brest has been taken up by three
other municipalities. This does not mean that there were no other forms of informal
diffusion for example through promotion at seminars, presentations, workshops, and
trainings which was common across the cases. There were also cases of no formal
diffusion but others attempting to use the same project or format as with the case of
Mysuggestions.gov.si being used for youth services.
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External Diffusion
External diffusion efforts were less clear. In the case of the Environmental conflict
in France, the ALTEO company launched ‘concertation’ efforts on their own. There were
also duplications of efforts in other areas of conflict in Gardanne as well as replication of
the scientific committee for environmental surveillance of land. In the Slovenian cases,
Service for Citizens’ Initiatives, they were given the European prize for Bringing Citizens
Closer to their Mayor and City Services and while it is unclear if official diffusion has taken
place this award did promote the collaborative approach. In the case of Welsh Water in
Great Britain, they shared their project with other water companies and presented at
different conferences and best practices exchange. While like the Slovenian case, there is
no official diffusion this may result in more cooperative approaches for water
management. The promoter of URPAM also decided to install multiple cooperation
devices for new inhabitants, but there is no clear strategy for diffusion.

Key Takeaways
Key takeaways include that currently there is not a large focus on diffusion of these
practices. When successful, it is not uncommon for presentations, workshops, or
masterclasses to be created. However, this largely occurs post success. The exception is
the database within the RVO strategy within the Netherlands. While diffusion may not
necessarily mean that other cases will be successful, a push towards having a diffusion
plan -perhaps in the form of a database- could encourage professionals, administrators,
and managers to capture the key practices that are occurring. This may in turn help better
evaluative and impact frameworks be created. However, organizations are investing in
being a part of networks to share resources. Future research should explore the role that
networks play in sharing promising practices across local areas.
Practical Implications include:
•

attending local networks may lead to connections and practical support;

•

more attention should be given at both national and local level to devise and
diffuse strategies and practices where there is evidence that the innovation
has proven beneficial.

Impact and Evaluation
There was some form of impact evaluation in most cases. All these formal
evaluations focused on the impact of the project rather than the nature of the project. As
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participants in the Regional Network Governance Case from the Netherlands
highlighted, it is difficult to complete formal evaluations as:
o No performance indicators for network collaboration
o Positive outcomes of network governance are hard to define
o Regional collaborations are ‘too much talking and too little doing’
(Regional Network Governance)
While other cases may not directly examine networks, these difficulties in impact
assessment are common across many cases.
This lack of evaluation at the co-creation or co-production level can lead to a failure
to show the overall picture. For example, the impact assessment in the case of the ROMU
museum related to the number of visitors, however, it was highlighted that café visitors
were included in this number. As well, there were less visitors than expected for the coproduced exhibition. The question begs whether ‘visitor’ number should be the focus
when examining co-creative projects. Like ROMU, the Walthamstow Borough of Culture
also quantifies its evaluations looking at visitors, volunteers, and media coverage. The
quantification of uses also effects projects like MySuggestion in Slovenia where critical
feedback highlighted the lack of long-term uptake.
Many of the evaluations are incomplete as the projects are ongoing and so legacy
is an important factor where this report cannot yet comment. However, case authors have
provided a range of qualitative and quantitative data to demonstrate the impact of these
cases. The table in Appendix III highlights the nature of the evaluation and the impact
associated with the projects, programmes, or organizations. More information regarding
the impact of these cases can be found in Appendix III or in section A4 of individual cases.

Key Takeaway
The main takeaway is that organizations are not currently evaluating their
collaborative processes fully. This could be for two reasons 1) similar difficulties with
evaluation as highlighted by the Regional Network case 2) the pressure to prove value
and value for money means that there is greater focus on quantifying impact post the
process rather than evaluating and understanding the collaborative processes
themselves. Future research is needed to understand the role that grant bodies have in
facilitating or stopping co-creative or co-productive processes. As many of the projects
were beholden to financial providers to provide certain forms of evaluations.
Practical Implications include:
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•

ensuring that evaluation begins at the start of the project to capture stakeholder
feedback;

•

need to ensure evaluations include attention to organizational processes as well
as impact assessments.

Final Remarks
This analysis has highlighted key practical implications and findings and areas that
necessitate further research. Case authors worked tirelessly to highlight innovative
practices across a wide variety of sectors, projects, and services. It is our hope that this
document is used to support practitioners, professionals, and managers who wish to
attempt or diffuse their own innovative projects. For academics, we hope that this inspires
further practical research to support the communities where we live and work. In the next
section, you can find the case reports.
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Appendix I: Case Reports
The case study reports (7000 words or so) cover two main parts: a structured but more
descriptive analysis (section A) and a more interpretive section (section B). The cases
provided are as follows:
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Case Author(s)
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Page
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The Urban Renewal and Planning Agency (URPAM): A strategic
learning process and reinvention of the language of participation
through meaningful interactions with local communities
and temporary urbanism

Dr Emil TURC, Laura

France

41-65

CARMOUZE, Léonard
GOURBIER, Dr Christophe
ALAUX

ROMU and the co-created museum

Dr Peter Aagaard

Denmark

66-78

Urban Green Newcastle

Dr Siobhan Daly, Dr Rachael

England

79-88

Netherlands

89-109

Chapman
REGIONAL NETWORK GOVERNANCE (NL-RNG_01)

Prof. Dr. Nicolette van Gestel
and Dr. Sanne Grotenbreg

Waltham Forest, London Borough of Culture

Dr Sam van Elk

England

110-127

Rijeka 2020 (European City of Culture): Participatory

Josipa Cvelić, Tatjana Perše,

Croatia

128-141

Programme

Dr Sanja Vrbek, Dr Irene
Wales

142-154

Pluchinotta
Welsh Water’s ‘Water Resilient Community’ Project

Dr Irene Pluchinotta; Hannah
Williams, Prof Dr Ewan Ferlie,
Prof Dr Martin Kitchener

Creating a Public Value Strategy – The Netherlands Enterprise

Prof Dr Nicolette van Gestel, Dr

Agency

Sanne Grotenbreg

Participatory Budgeting – City of Brest

Prof Dr Edina Soldo, Dr Céline

Netherlands

155-181

France

182-204

Duboys, Laura Carmouze,
Léonard Gourbier
Administrative Consultation Wiki

Dr Sanja Vrbek

Slovenia

205-225

An (original) Tandem of Concertation to Solve an Environmental

Dr Nathalie Boutin

France
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Dr Sanja Vrbek
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Cycle superhighways in the Capital Region of Denmark

Dr Karsten Bruun Hansen
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Conflict about Industrial Pollution (Gardanne Case Study)
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The Urban Renewal and Planning Agency (URPAM): A strategic
learning process and reinvention of the language of participation
through meaningful interactions with local communities
and temporary urbanism
Authors: Emil TURC, Laura CARMOUZE,
CERGAM, Université d’Aix-Marseille)

Léonard GOURBIER,

Christophe ALAUX (IMPGT,

Abstract
Twenty-five years ago, the Urban Renewal and Planning Agency (URPAM) undertook the task of
rebuilding and rejuvenating vast and deprived areas of a populous French Mediterranean city, in
what is branded today as the largest urban renewal operation in a city center in Europe. This case
shows how this small, technocratic organization set out to reinforce and enrich its concertation
practices beyond the legal requirements, to establish a meaningful interaction with local
communities, and eventually to reinvent a language of participation through projects of
temporary urbanism, and the action, local initiatives, and projects of local and future
residents. Stepping outside its traditional, technocratic role, the agency displays the expected
strategy-making features of the schools of design and corporate governance, now enriched with
organizational learning features and a strong shared culture. The post-NPM public management
models of Network governance and Coproduction are showcased, along with a French approach
to the Public value model.
A. AGENCY/ORGANIZATION AND THE TRACER INNOVATION
A.1. Agency/organization background
Main Features
The Urban Renewal and Planning Agency (URPAM) 1 was established in 1995 as
a project organization missioned to operate on vast areas of a populous French Mediterranean
Harbor City (hereby identified as MC). Since 1975 the city had been experiencing a negative
spiral due to the exodus of its wealthiest population, and the decline of industry and port
activities, leading to a degraded economic and social situation with the loss of 50,000 jobs and
150,000 inhabitants (Dubois and Olive, 2004). By the early 1990s, the French State (DATAR
- Interministerial Delegation
for
Regional
Planning
and
Regional
Attractiveness) assessed MC’s status as comparable in terms of economic and development status
to cities like Manchester, Antwerp or Bilbao. Despite a thriving metropolitan area, the city was
marginalized and considered to be in crisis.
URPAM operates on specific albeit wide areas in MC city centre (310 hectares for its first
phase 1995-2010) and in its northern area (a second phase of 170 hectares starting
2010). It is announced as the largest urban renewal operation in a city center of Europe, which
invested more than € 500 M of public subsidies -notwithstanding commercial revenue- during its
first phase alone (Activity report 2010). Aiming to build the Mediterranean city of the future,
URPAM acts as a strategic actor undertaking the following functions: (a) it determines and
conducts the urban strategy of its areas in cohesion with all partners and local schemes; (b) it
pilots and coordinates the actions led by the different partners; (c) conducts and supervises the
operations; (d) raises funds; (e) prospects, promotes and markets the areas and projects. As
major investments, infrastructure and equipment are finalized under URPAM responsibility and
coordination, their operation is progressively handed over to the relevant local governments
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(LGOs) and other public authorities, whereupon URPAM’s missions in those areas become
extinct.
From its inception, URPAM was endowed with unique features considered unusual by many
observers in the current institutional landscape, but necessary to undertake the major
and idiosyncratic challenges of its mission:
• URPAM was established as a State agency under the tutelage of the Ministry of
finance, although urban planning is a local competence in the devolved French
government system. Its administrative board includes representatives of all the local
governments involved in the area, yet maintains a majority vote for State representatives. This
State incursion in a local (communal) area of competence was achieved with the exceptional
consensus of local governments and politicians. It is an admittance that the full strength of the
State was needed in turning around a city center reputed deprived and relegated since
the mid-20th century, but also a tacit admittance that local politicking and its electoral
cycles had prevented formerly the required efforts of renewal.
• In a surprising move, the Agency received the OIN label as “operation of national interest”.
This label is normally reserved for projects that cover multiple communes (in an effort
to spark collaboration and convergent development efforts of adjacent LGOs). As URPAM’s
area of operation is exclusively set on MC territory, the OIN labelling signals the extent of
the financial effort to build a “new city within the city”. OIN and EU FEDER subsidies were all
mobilized through URPAM for this long-term investment effort.
• In contrast to established practice, URPAM was legally structured as a public
agency (establishment) rather than a public corporation. This allows it to function in its first
phases as a structurally loss-making operation -rather than pursue for-profit aims-, and
to pool and collect public subsidies from a multitude of public actors (State, LGOs, EU).
Furthermore, this statute enables URPAM to function as an impressive blend of public powers
and private capacities. It received delegation from the State and the local governments to
exercise authority for the expropriation of property and urban planning, but also to partly
fund itself through commercial, real estate operations.
• Finally, as a State agency and extension in a city area, URPAM is perceived as a technocratic
force, legitimated to act on a long-term basis (35 years and counting) in a highly politicized
environment with multiple vested interests. The balance of interests in its Board, the
predictability of its long-term aims, and its technocratic approach are meant to guarantee its
neutrality and the effectiveness of its projects. The figures so far show that URPAM created or
induced more than 1M m² of offices, with 50 000 jobs created by more than 5000 businesses,
40000 new inhabitants and more than 25 000 new or renovated housing units. The “lever
effect” achieved by the agency during its first phase was of € 3.5 of private investment for each
euro of public subsidy. The multiplier effect (total euros of activity achieved for each euro of
subsidy) was of 10:1 (Strategic Plan for 2030, published 2019).
As a project organization (also referenced as a “mission organization”), strategic planning is
consubstantial to URPAM’s operations and considered as a core competence of the
agency. Proceeding with two phases, each guided by master plans, URPAM reviews and validates
periodically its strategic plans both with the LGOs represented in its Board and with its tutelary
State administration, the Ministry of finance. For its second phase running up to 2030, the
ambitions of the plan focus on designing a sustainable and innovative city of international
dimension by finalizing the 3rd French business district and first regional tertiary hub,
undertaking major infrastructure works to fully connect the northern urban districts to the city
center, and designing an urban space respectful of new ways of life. This includes the five following
major axes:
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Innovation and sustainable development: create a space of innovation and
experimentation with innovative and sustainable services and technologies.
• Quality of life: renovate housing, refurbish degraded housing, provide social housing,
renovate public spaces, create sport facilities, and develop local services ...
• Urban Master Plan: effect major infrastructure transformations (streets, roads, tunnels,
networks, etc.), provide urban services (streetcars, schools, gyms, etc.), re-design natural
spaces (squares, greenspaces, street layout ...)
• Real estate development: program and structure operations with developers and investors
to build or renovate housing, shops, hotels, and cultural and leisure facilities.
• Economic development: perform actions of marketing promotion, communication, and
prospection to attract new companies, investors or international organizations in MC for jobs
creation.
The plan includes special measures to enhance the physical and digital interconnectivity of urban
functions and spaces, to develop functionalities for residents and users as a key element of
sustainability and quality of life, and to enhance social integration and collective identities in the
new areas. In quantitative terms, the second phase of its operations will add on 30,000 new
residents and 20,000 new jobs.
•

Governance, Decision-making Process, and Leadership
In stark contrast with the figures above, URPAM can be described as a rather small (50+
employees) professional organization, in which governance, planning, and project management
can be described as its output as well as its core competencies, alongside more technical skills
such as architecture, engineering, finance, law, marketing, real estate, and urban planning.
URPAMs governance is designed as a system capable of coping with both the political and the
operational realities of urban planning. Long term planning and investment decisions entail
walking a tight rope between the steering intentions of the State and the necessary acquiescence
of the concerned local governments, subsidizers & private investors, most of whom are
represented in the administrative board. This preparatory phase of strategy making goes back
and forth in a complex environment of stakeholder expectations and regulatory requirements. It
entails multiple consultations with the technical services of the LGOs concerned (city,
metropolitan organization, county, region), verifications and adjustments with regard to
regulatory land use schemes (Territorial coherence scheme, Town Planning Master Plan, Urban
and Interurban Mobility Plan, ...), concertations with business representatives (a strategic
committee and the City of Entrepreneurs), and also the legal concertations with riparian
citizens2 that can provide (non-compulsory) input for the urban plans. The long-term plans are
further heavily influenced by the Ministry, as tutelary organization, previous to their validation
by the administrative board and the LGOs represented thereof.
The master plans are further translated into projects that enter URPAM’s core operational
processes. In Mintzberg’s terms, URPAM functions as an adhocracy with an informal matrix
structure. Less than ten project managers are supported by highly skilled functional specialists in
further designing, implementing, and supervising the projects in coordination with a wide array
of external stake-holders, such as investors, providers, constructors. Their work is described as
coordination-intensive; it entails multiple committees such as project committees, financial
engagement committees, technical, and follow-up committees.
Project managers are reputed to have significant decision-making autonomy for
their geographical areas of intervention. However, a close relationship with the hierarchy is
maintained in the constant flow of vertical interactions. This is facilitated by the small size of the
organization, but also needed for performance reviews and as a support in dealing with multiple
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external pressures during the projects’ lifecycles. This political aspect is mostly dealt with in the
early stages of project design, when project managers regularly solicit the technical services of
the LGOs, or defer it for to the agency’s board.
Interviewees ascertained that the need for reactivity and resilience in the complex
environment of urban planning turns leadership into a core resource for the agency.
Close vertical reporting may result into internal pressures but also produces quick trade-offs and
decisions, maintaining the flow of project and coordination work. At such close quarters the
leadership styles of successive CEOs may leave a lasting imprint. On average however, URPAM’s
professionals feel legitimated to question the various choices and propose new solutions. Along
with frequent reviews, this seems to function as an important mechanism for diffusing
innovations within the organization.
Unsurprisingly, the main criteria for the agency’s decision-making are related
to effectiveness in achieving project specifications in their broader meanings (renew the areas,
entrainment and reconnection of the northern & central districts, reinstate the area as a
metropolitan focus with high impact public equipment, urban integration, etc.) and more
operational meanings (staying within the schedules and budget, revenue, housing units, office
square meters, job creation, quality of life, quality of architecture & other specifications). There’s
also a strong impetus on good financial management, including indicators of efficiency, lever
effects (private investment attracted by public investment), and multiplier effects (value creation
triggered by one euro of public investment). As regards the second phase of URPAM’s operations
(strategy up to 2030), criteria of sustainability are clearly highlighted, accounting for the inclusion
of new technologies (environmental quality, energy efficiency, new materials, seawater circuit
technology), and the support for social innovation and integration (transitional urban planning,
social integration and entrepreneurship, training, business incubators, cultural and creative
activities, “activating” new urban functions and areas, etc.).
Organisational Culture
URPAM is considered as a small, but tightly knit, organization, with a strong internal
culture and identity. This boils down partly to the objective limit set for its employment numbers
and its high wages, leading to a slow, very selective, and highly scrutinized recruitment, and an
equally slow internal turnover. As a mission organization whose legitimacy depends on being
perceived as more effective than the other/preceding actors of urban planning in the
area, performance and timeliness are highly regarded values. According to one interviewee,
despite URPAM’s status as a public agency, and its blend of private statute and civil service
employees, the dominant culture is more akin to that of a private corporation, focused on efficacy
and speed of reaction. On an individual basis, these values include competence, intelligence, and
capacity of adaptation.
The employees also bear an important distinction in terms of collective identity as regards
other public organizations in the area: they are the vectors of State power and capability in a
geographical area and field of competence which normally pertain to local governments. A more
fragmented view concerns the means used by the agency to deliver its missions. In self-reflected
views, but also in the eyes of riparian citizens and the civil society, URPAM is at times associated
to general interest as a public, loss-making, investor, and at other times as a facilitator and
supporter for private investors and businesses, focused exclusively on the economics of urban
planning. This last view often shapes the reactions of concerned inhabitants during
the implementation of the construction projects.
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A.2. Perceptions of the problem
URPAM’ successive interventions over an area exceeding 450 ha have been phased and
sequenced
in
multiple
projects,
defined
either
by the boundaries of city
districts, by infrastructural changes (i.e. “buried” highways), the building of major equipment
(museums, malls, business districts), the arrangement of green or monumental areas, the renewal
of rundown urban centrals, etc. Individually, these projects were subjected to the legal obligation
of organizing “concertation” processes.
Instructed by the law n° 85-729 of 18 July 1985, concertation is a compulsory procedure
in French urban planning which must take place during the design of the urban development
project -that is, when enough of its features are known and can be discussed-, but before
irreversible steps for its implementation are undertaken. Developed as a legal spinoff of local
democracy3, concertation must involve stakeholders and riparians (citizens, businesses, LGOs,
NGOs…), and collect relevant opinions which can enhance the project and trigger eventual
changes of design4. While little provisions are made in law regarding the process
itself, concertations cannot be limited to a one-off and one-way communication; they must include
public inquiries and meetings in a proportionate measure to the importance of the project, or bear
the risk to be nullified and halted in court. However, while participation is expected to increase
the legitimacy and acceptance of the development projects by local stakeholders, professionals in
the sector recognize that concertation is a dialogue, not co-decision5. The ultimate decisions
regarding the project remain with the public authority; the best project it defines has to take into
account parameters such as economic realities, political commitments, environmental needs, local
features, budgetary leeway etc. Hence, a recurring criticism of legal concertation refers
to its limits as a tool of participative democracy: to what extent the riparians can and do influence
the features of the project, and what is their leverage to elicit the best compromise?6
While URPAM stood to benefit theoretically from the implementation of this legal device
(discussion, improvement, legitimation and acceptance of its projects), the specifics of its areas of
intervention appeared to compromise both the process and the results of its concertation
initiatives, and ultimately the results of its projects. Interviewees mentioned a wide array of
problems during the earlier projects developed in rundown, pauperized districts of the
city; their concertations were not places of compromise and appeasement, but often revealed and
exacerbated local conflicts and oppositions. Or, such areas represent the vast majority of URPAM’s
interventions.
During the early meetings, an important factor of failure was the game of mutual
perceptions. URPAM’s technocratic and remote nature was certainly construed as a
means to escape the inefficiencies of local political games and short-termism, yet this mainly
triggered perceptions of the agency as an insensitive instrument of the State, steamrolling changes
unheedful of local realities and population needs. This was aggravated by the agency’s need to
attract private investment and its tendency in a first phase to produce, in an interviewee’s words,
“triumphalist, exceedingly investor-oriented, promoter-tailored” speech and promotion material.
In people’s eyes, this placed the agency in the investors’ camp. Furthermore, the inhabitants felt
that the economic changes would have tremendous impact on their lives. Fears were raised that
expropriations were a means to evacuate poor, fragile communities, that the projects aims were
to gentrify and replace populations, whereas those who remained would face tax increases and
higher costs of life. Fear and hostility were also favored by the social makeup of the districts. Some
of these were described by the National Statistics Institute (INSEE) as amongst the poorest of
France, harboring high percentages of deprived citizens and immigrants, with little social capital
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and sometimes French language skills. An inhabitant described these neighborhoods as “border
areas”. Another respondent opined that marginality appeared not only in minority status
(immigrants, Roma, etc.) but also in behavior such as cigarettes and drugs trafficking,
homelessness or the set up of “savage” markets. The sense of abandonment, withdrawal in smaller
communities and lack of social capital were to result in exasperation, underrepresentation in the
concertation process and, when expressed, tense opinions and demands. Eventually, local and
political NGOs took up representing the needs of the districts in the concertation process, adding
an extra layer of opposition and politicization. Several respondents thus confirmed that the
first concertations (public meetings) in some of the most deprived districts ended up in violent
verbal confrontations, but also violent behavior, and public officials and agency
representatives would sometimes depend of the protection of the police.
Therefore, the problems of the concertation process appeared from the outset as the difficulty of
establishing a working contact with an acceptable representation of riparian interests. But,
as another project showed (construction of a vast green park in a former industrial
zone), the concertations could also reveal the diverging interests and vivid conflicts between
local communities.
Progressively, it became apparent how important the local dynamics, practices, and
acceptance of the projects were for their implementation and their aftermath. Early in the
projects there was growing awareness among staff that the difference of time perspective (long
term for URPAM, short to very short for deprived inhabitants) could lead not only to disinterest
for the concertation, differences of perspective, and conflict. Even the acceptance acquired
through concertation in the early phases of the projects could evaporate during the long term of
construction and implementation. In effect, most of URPAM’s projects involve a “frozen” or
“empty” phase after the concertation, during which land and buildings are acquired and
expropriations follow their legal course. The temporary “abandonment” of these areas by the
LGOs could not only cause project oblivion or “wild” oppositions, but also the illegal occupation
(squatting), crime, and degradation of equipment. Furthermore, URPAM’s technical role as an
urban planner was deemed to expire once the constructions were completed. However, unless
social life and equipment functionalities are “activated” by the end of the project, former habits,
deviances and crime would swiftly reinvest and degrade the area. Whereas this aftermath would
be
under
the responsibility
of the LGOs
inheriting the
projects, such dilapidation still reflects heavily on subsequent URPAM projects and
risks disheartening the investors. Hence, URPAM discovered that it needed not only
to maintain its engagement with the users and inhabitants, but also to do its utmost to “activate”
the areas during and after the implementation of the projects.
It is worth mentioning that the initial solution of the agency, of the State, and of LGO
authorities to violence during the concertation phases and to the degradation of the projects was
to call in the police forces. These solutions proved not only short lived, but they enforced the roots
of conflict and violence between the urban planner, the investors, the authorities, and the
inhabitants. Eventually, it appeared progressively that succeeding in URPAM’s missions would
depend on upgrading concertation solutions, enforcing dialogue at every step of the projects, and
bringing URPAM forth from its initial engineering and technocratic role.
A.3. Innovative practice
Core Idea
The starting point for URPAM’s practices is anchored in its missions as an urban planner,
undertaking overarching, top-down transformative actions by “delivering” urban infrastructure.
Its highly challenging roles were to act on urban areas who suffered from long-term abandonment,
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deprivation, and structural isolating features such as urban frontiers (highways, rail tracks,
harbor infrastructures), and to develop a project of mixed, modern, dense, and interconnected city
(office space, housing, equipment and services, public areas).
The tracer innovation emerges from the growing awareness that by remaining in its
traditional, technocratic role, and also by undertaking a minima initial public enquiries and
meetings on the various projects, URPAM was not likely to garner the necessary social
acceptability for the projects in their areas of deployment. Rather, these approaches were likely
to trigger violent rejections, oppositions to the projects and construction work, and degradations
of the equipments once completed, thus endangering the durability of its output and key goals of
social and economic development in the long run. The novelty here can be understood as
URPAM’s acceptance -and learning- to overcome the boundaries of its roles by transforming its
operation practices, posture and nature of its relationship with all the projects’
stakeholders, while occasionally overflowing into the local governments’ domains of competence.
Its concertation doctrine evolved to accept the importance of co-decision processes in project
design and implementation, and that the agency’s focus on the projects’ life-cycle must go
beyond the deadline of delivery: the success of these projects depends on laying the foundations
for activating equipment and community functions -and community life- in the affected areas from
the early stages of the projects and also after completion. More specifically, the tracer innovation
can be analyzed as developing through three cumulative stages: (a) the transformation of
URPAM’s image, going beyond the legal requirements of legal concertation in terms of number
and quality of events, and transforming the project managers’ roles to develop a permanent,
trustful, and personalized relationship with the local stakeholders, (b) extending and
professionalizing URPAM’s presence in the areas with permanent concertation subcontractors,
(c) “activating” the areas through temporary urbanism projects7, i.e. transitional/temporary uses
of empty spaces and equipment during the long lifespan of the urban planning
projects (“urbanisme transitoire”).
Agency staff acknowledge that northern American and northern European (unspecified)
cases of co-design, co-production, and temporary urbanism have inspired them. They
also underline specific adaptations of URPAM’s practices to the extreme needs
and features of its areas of intervention. These refer to the extreme deprivation of the areas
and their inhabitants, the multiple, parallel, and self-organized immigrant micro-societies, their
distance to public authorities, the organization of unauthorized markets, illegal public space
occupations and, in places, deviant behaviors such as cigarette and drugs trafficking. According to
several witnesses, a gap in mutual understanding and communication between riparians and
public authorities is also due to their different temporal perspective: many inhabitants have
immediate and multiple problems and economic concerns, in stark contrast with the decade-long
perspective of the agency.
In order to achieve the stakeholders’ acceptance of the agency’s transformative actions
and also to lay the grounds for new and functional social-economic dynamics in the renewed
urban areas, the actors recognized two basic principles, each declined under various modalities:
(1) opening and securing a trustful relationship between the agency and the inhabitants and their
organizations, and (2) progressively “activating” the urban areas-to-be and their social-economic
life in ways that experiment with and take into account the needs and wishes of existing and future
inhabitants.
Establishing a trustful relationship entailed a major and continuous effort inspired
by consistent principles. Small steps, patience, and perseverance were needed to progressively
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transform the image of the agency. Clear, respectful, benevolent, and frequent
communication were considered essential. Transparence helped civil society actors to reach les
accessible actors in the social tissue with trustful information. Proximity meant a changing role
for the agency’s project managers, including their availability for direct communication with the
inhabitants and local representatives of riparians, civil society, and businesses. Trust also
required a frequent physical presence and capacity to engage with local actors and
prove one’s good faith. The principle of “interstitial action” meant that planners had to accept a
change of scale in their relationship with theses specific areas. Listening to, and accepting to
micro-manage, local and short-term problems was a way to engage with local actors into a “gift
and reciprocity” relationship developing trust (“don et contre-don”). Also, a condition for trust is
that these open channels and the managers’ balance of geographical and time scale led to some
degree of co-construction, that is a capacity of URPAM to change some of the projects’
features (equipment & functions/uses) in accordance to the needs revealed by the inhabitants,
civil society, and institutional actors.
The principle of “activation” recognizes the necessity that, during the years of project
implementation (expropriations, waiting, construction), the local areas and equipment should
not fall into further abandonment (of buildings and populations alike: degradations, social tissue
coming apart, deviances and crime, mistrust, oblivion of the project), but rather be used in
experimental ways that draw in local and future populations and allow a progressive revival,
constitution of social capital, and feelings of ownership among the actors. This pursues several
goals. It reduces the likelihood that at project delivery, the city and actors inherit “artificial” public
spaces and urban areas in which social-economic life would be slow, stunted, hampered or
compromised for a long time. With minimum costs for small projects, it reduces security costs and
prevents existing or finalized equipments from further degradation. Such small projects are also
linked to the “interstitial action” mentioned above. Namely, cultural and cooperative initiatives,
shared gardens, local partnerships can draw into the participative dynamic fragile populations
which are defiant of French authorities and have lower French language skills. Temporary
urbanism can in this way help not only fragile riparians, but also future/potential inhabitants to
get used to the project and acquire feelings of ownership and legitimacy of the public area or
space. It contributes significantly to lower the barriers between various communities, reduce
existing conflicts, and trigger a collective social-economic dynamic in the project area. Also, the
experimental approach of temporary urbanism with the functions and uses of public areas and
equipment can more effectively be included in the co-design of the project than the technocratic
conclusions of a public inquiry or territorial assessment.
When asked what was most interesting about these approaches, the riparians included in
our interview sample mentioned the fact they felt respected and heard, that multiple local
problems were heeded, and that the personalization of relationships contributed to the feeling of
gift/counter-gift with the agency. They also had the feeling of being better informed of the
evolution of the projects in time and of the various viewpoints they elicit. Finally, riparians feel
empowered to some extent to weigh in on the design and implementation of the projects, and to
bring them more into line with the local community’s needs.
Content of Innovation
The previous section identified three cumulative stages of the tracer innovation: (a) going
beyond the legal requirements of concertation as project managers enriched and transformed
their practices by reaching out to local communities, (b) professionalizing and subcontracting this
new approach with specialized actors which maintained a constant presence and developed the
relationships in local areas with a broader palette of activities, and (c) enacting temporary
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urbanism projects, a new practice deployed in areas under construction with a potential to
transform through experimentation the initial projects. We need to highlight here that, while these
stages can be distinguished here for analytical purposes, the tracer innovation must
be understood as englobing them concurrently for several reasons. First, the agency continues to
operate these three modalities simultaneously, as it strives to overcome the traditional
boundaries of its roles as an urban planner. Secondly, the data collected from the inhabitants and
other stakeholders shows that they do not distinguish clearly these various
modalities; they’re conflated into a vision of URPAM’s efforts to reach out to them and coconstruct the features and functions of the urban projects.
Conceptually, it makes sense however to analyze these stages in clear succession; they
developed successively from the need to complement previous practices, or to compensate their
various limitations.
Concertation innovation – stage 1 (CIS1): Expanding the roles and practices of URPAM’s project
managers
The first reflex of URPAM’s project managers was to undertake a transformation of the
relationship between the agency and actors of the local areas. The first idea was to increase the
number of meetings in the beginning of the projects beyond the legal expactations:
multiple concertations/workshops were added (sometimes one every two or three months),
along with as many feed-back meetings (“reunions d’information”), with a view of reaching as
many locals as possible. The “official” framework of these events being deemed insufficient, a
transformed approach of “walkabout diagnoses” (“diagnostics en marchant”) were adopted, at
various moments in the project’s lifecycle, aiming to achieve a better understanding of the microproblems in the area, with the support of riparians. Some of these meetings would wind up in the
areas’ cafés with the inhabitants and representatives of district associations (“comité d’intérêt du
quartier” CIQ). This intrinsic recognition of the inhabitants’ expertise with the local problems, and
the familiar touch of these meetings, were a part of the project managers’ goal to transform the
quality of their relationships with the local communities. Proximity and a permanent presence in
the field were also enhanced by the fact they could be reached on the phone by the
locals, regardless of time spent in the move. This contributed to personalize and humanize the
relationship of the inhabitants with the agency. Moreover, URPAM’s agents understood that being
reachable was insufficient as the process could be captured by a “talkative” minority. Hence,
they also actively sought out actively the leaders embedded in the highly fragmented local
communities (small shops trade unions, religious and minority representatives), actors who
could reach out to otherwise unattainable inhabitants and solve very specific problems (e.g.
buildings needing to be vacated by a fragile population without calling in the police police).
Chance meetings were equally pursued by supporting local initiatives for cultural and
community events (concerts, shared picknicks, religious celebrations, parties for the children etc.)
and participating in them. According to the interviewees, in those abandoned areas in which the
democratic process was almost absent, they endorsed to some extent the role of “community
figures” (“notable de quartier”). Through benevolence and proximity, they could attract
information, and engage in the exchange of minor favors (problem solving and giftgiving) with the local community, thus trying to transform the perception of the agency and the
acceptability of its projects. Inside the agency, project managers -as closest employees to the fieldgenerally acknowledge that undertaking projects of new public spaces is a technical issue as much
a social and political problem, thus bending the view of the agency’s technocratic missions and
means.
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However, this approach eventually put a significant strain on the agendas of project
managers, who also needed to act in their traditional roles as project managers and planners in
relationship with the builders, contractors, LGOs, beneficiaries… Hence, in order to maintain the
benefits of this changed relationship, and also to reduce its burden, the second stage of the tracer
innovation was initiated as a means to support and assist the project managers.
Concertation innovation – stage 2 (CIS2): Professionalizing and subcontracting part of the
relationship
The intervention of professional mediators as subcontractors may have induced a more
remote relationship between the inhabitants and URPAM, yet they successfully alleviated the
pressure on project managers and allowed them to rebalance their roles of project
steering. Other advantages must be noted also. In challenged urban areas of operation (difficulty
to reach out to stakeholders, potential conflicts either engrained or over potential evolutions),
subcontracting concertation meant a significant professionalization of the processes. Overall
methods were stabilized and improved: clear protocols, regular meetings facilitating involvement,
the expression of needs and preferences, the mutual discovery of participants and openness to
alternative viewpoints, etc. The workshops would be iterative in nature, moving conclusions back
and forth between focus-groups and technical designers, refining the features and uses of
equipment, asking for opinions and including them in recommendations for the Agency. A climate
of respect and togetherness was systematically sought. The sort of mediators recruited by
URPAM also helped. Predominantly, they were independent NGOs whose missions concerned the
development of local and direct democracy, and could deflect the accusations tainting the image
of URPAM (mercantilism, hidden agenda, etc.). This status provided the mediators with an extra
motivation to be present and explore a complex and difficult environment by seeking out a great
variety of local actors: owners, renters (difficult to engage), families, children and youth, local
“staircase” associations in the high-rises, and even the last-resort social relief services in the area
(SAMU social). Additionally, the mediators would ask urban-themed NGOs to organize events for
the children and families (urban promenades and discovery tours, games, shows) in order to
attract a more diversified public. In several cases, a permanent representation was organized to
enforce and symbolize a closer and more trustful relationship with local stakeholders.
Two important limits emerged. First, the co-construction capacity was fragilized when
project managers were absent from the workshops. This held true for the micromanagement of area problems unrelated to the project, which often came up during
the concertations as participants conflated all sorts of topics. Secondly, the representativeness of
the work-groups was constrained by workable size (20 to 40 persons), and by the
difficulties to reach out to silent, fragmented communities. This limit was to trigger stage three of
the tracer innovation as a means to invent a new language and mode of participation.
Concertation innovation – stage 3 (CIS3): Temporary urbanism as a complement to concertations
The practice of temporary urbanism attracts growing attention and conceptualizations by
the professionals and students of urban planning, sociology, and public management.
Theoretically, it can be defined as the appropriation for a (relatively) short duration of an
empty equipment or space, mostly during the slow phases of bigger projects of urban renewal, by
groups of local citizens and organizations who develop new uses or functions. These temporary
occupations can have various purposes -artistic creation and shows, cultural and sports activities,
green areas or ecological projects, with occupants of equally diverse profiles (arts groups, social
actors, craftsmen’s & tradesmen’s groups, NGOs, etc.)8. In more explicit social-dynamic terms,
temporary urbanism seeks to revive an abandoned, vacant area -i.e. to activate or to re-activate
it- through collective, light, and reversible initiatives which can associate local populations, change
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the daily and collective uses and meanings of the area, reflect the needs of the inhabitants, and
facilitate feelings of appropriation and collective ownership (Gasnault & Cabanon Vertical 2017).
This entails an approach of co-design and co-construction of the temporary projects, a reconquest
of the areas in a small scale, empirical/experimental, and participative way. As a complement to
classical urban planning, its purpose can be to reenergize project-less urban areas, to breathe life
at the completion of an urban renewal project, or to experiment, conceive prototypes, develop
new functions and uses, and protect the areas during the “suspended” phases of a long-run urban
renewal project. A feed-back loop is expected with the wider, long-term urban project9.
All three uses are observed in URPAM’s multiple projects, although these were not as
explicitly laid out. This approach was driven both by the hard learned lesson of the
necessary involvement and acceptance of the projects by local stakeholders, and by economic
calculation: during the slow phases of expropriation and construction of the development
projects, the costs of degradation, conservation, and security outstripped the would-be budgets to
encourage temporary projects and uses of buildings and equipment. Hence, the agency focused its
action on various areas: sections of parks, wastelands, former factories and storehouses at the
heart of its project as the starting point of local participative dynamics. While some of the
initiatives were apparently simpler, such as community gardening, most endeavored to start a
beehive of various ideas, activities, and initiatives on wider spaces (using widespread calls for
proposals) that included business incubators, arts and creative industries, events, urban ecology
and agriculture, training and vocational integration, social and solidarity economy, sustainable
development (composting)… More specifically, URPAM would use specialized mediators or its
own communications officers or project managers, and provide these initiatives with its core
competencies
in
terms
of
project
development,
management,
and
monitoring. Since funding such initiatives mostly fell outside the agency’s scope, it contributed
with its networks and contacts to help the project bearers find sponsors and investors. A key aim
of these projects was to create through proximity as many synergistic effects as possible either
through the joint management of rare resources, or by exchanging ideas and driving crossfertilizations in an atmosphere of experiment, failure acceptance, and transience. An explicit
thrust of this approach was to target two specific populations that defaulted in the previous
approaches: the invisible, unreachable, or vulnerable inhabitants (“déjà là”), and future users
(pioneers).
As regards the former, the mediators made clear efforts to actively draw them in through
door-knocking in the neighborhoods, workshops for children and teenagers, events (picknicks,
religious holidays), and the cooperation of cultural, religious and community associations. Here,
temporary urbanisms reinvented the language of participation through physical participation
instead of the intellectual participation of classical concertation. According to a mediator,
community gardening was more effective to draw in women with an immigration background, to
have everybody mingle regardless of language skills and feel concerned about the future uses and
life of the project. Drawing on local skills and competence whenever possible (people with NGO
experience, former business owners etc.), people from various communities and backgrounds
were compelled to meet, self-organize, establish new rules (size of allotments, rules of attribution,
manage shared gardening tools etc.), and solve problems with local authorities. In some cases,
new community organizations emerged. This contributed tremendously both to retain and
involve all kinds of inhabitants, and to lower the existing barriers between the fragmented
communities. As one interviewee reported, these places required the micro-management and
daily interactions of a “micro-cosmos” but also reflected reliably the realities of the city’s “macrocosmos”.
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In turn, future users/inhabitants were drawn in on these projects as arts, social, and
business pioneers. They proposed activities for the multifunctional hives and started
attending the temporary sites. Their skills and presence contributed to the social mix and,
essentially, established progressively their legitimacy and their acceptance in the area.
Progressively, it brought around a change in the “sociology of the area”. Meanwhile, deviant
behavior and oppositions started to decrease.
In both cases, this participation through grass-roots initiatives and physical activities
could be accounted for as an alternative/ supplementary language of concertation: the new uses,
functions, and rules were progressively included in the feedback loops of wider urban
planning. Major changes also occurred when some building lots in an area were transferred to the
faculties of landscape management and urban planning, who vowed to invest locally their
experience and competence in temporary urbanism and development initiatives.
Implementation Strategy
As a mission organization with vast resources and delegated powers in its areas of
intervention, URPAM is fairly independent in deciding on new approaches for developing urban
projects. Working as an operational adhocracy with a tight-knit, matrix approach
to project management, it appears that the implementation of the various stages of concertation
innovations (CIS1, CIS2, CIS3) depended on the need to convince senior managers. For a small
organization in which top management is in organic contact with project and functional
managers, the development of the innovative practices became a story of experimentation,
learning, and institutionalization over the last 20 years, across multiple and successive urban
project areas.
Some
of
the claims we
registered
linked these democratic innovations
to
distinctive generational values within staff. A stronger explanation may relate to the widespread
perception of the problems caused by legal, minimal concertations in urban areas with a complex
social, cultural, and economic layout. These difficulties first initiated isolated, idiosyncratic
experimentations, as some project managers understood the need to enhance the concertation
processes and improve the relationship between the agency and the local actors on project
areas. Two internal factors helped staff progress on a steep learning curve and operated in all the
stages of concertation innovations CIS1, CIS2 and CIS3. First, as each project manager was
entrusted in time with multiple urban areas, s/he could transfer and enhance her/his social
capital, skills and experience of concertation from one project to another. Second, the culture and
practice of the Agency encourages project managers to always attend the concertation events and
activities of their colleagues in different urban areas. According to one interviewee this evolved in
a “common culture” which consists not only of “taking the temperature” in a colleague’s project,
but also to chat with the inhabitants and stakeholders of those areas, and capitalize on their
perceptions and experience.
Building on the experience of CIS1 and noting its excessive imprint on the project
managers’ agendas, the second stage was brought in as soon as new projects were initiated. A
notable change in URPAM’s internal procedures was the systemic inclusion of a concertation
package, to be potentially outsourced, as an intrinsic feature of the urban projects’ specs. The
agency’s choice of subcontractors was guided by a quest for innovation and originality. One of the
partners is an NGO which partially functions as an ordinary consultants’ office, but whose core
mission is to help communities and public authorities to develop and enforce the practices of local
democracy. Another one is an architecture and design study, organized as a cooperative of the
social and solidarity economy, whose main thrusts are a social and ecological take of architecture,
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turned towards rehabilitation and the circular economy. A third one defines itself as an agency of
urban and social engineering. Combinations of these skills were sometimes arranged, and on
occasion completed, with partners and subcontractors in complementary fields (proximity
communication and information, codesign in landscaping, architecture, engineering, etc.). These
partners were entrusted with the contacts and local information of the staff, and engaged in
iterative approaches of territorial diagnosis, stakeholder identification, identification of problems
and needs, cooptation, and mobilization, proximity communication, organization of various
activities, feedbacks, co-design and co-construction that ranged from issues of engineering,
architecture, functions, and uses, to social, economic, cultural issues. Their constant feedback and
sometimes joint interventions with URPAM staff conduced to their frequent invitation to URPAM’s
internal project meetings. However, while in theory these participants were expected to support
the agency from the inception to the completion of an urban area, reality shows that their
involvement was sometimes episodic.
This last feature of CIS2 strikes an important difference with CIS3 in terms of
implementation. URPAM’s projects of temporary urbanism have a continuous presence in target
local areas, sometimes subcontracted as in CIS2 to mediators with significant experience in a
given topic (community gardening) or driven by the project managers themselves (activity
incubators). The permanence of this part of the projects is sometimes embodies by the
construction of a project house at the site (“maison du projet”) with a mobile, modular
architecture, destined to facilitate proximity communication and events as the community grows.
Moreover, since synergy and community building are important in these approaches, the
mediator’s functions are particularly time consuming: “we need to feel the pulse regularly in
collective meetings, have individual discussions, remobilize, work side by side, create collective
moments which bind the group together, organize visits [of similar experiences], and
progressively stabilize these exchanges with meetings in a more formal hue”. In
certain cases the riparians and families were “taken by the hand to come and see” the activities
and temporary arrangements in the areas. Initiatives are either identified spontaneously,
or organized through call for initiatives. Co-creation is symbolized by the participation of the hard
core of the budding community to the design phases. In contrast to established practice, this hard
core also participated to the construction planning meetings that normally entailed
representatives of URPAM, construction businesses, and technical city services. In this approach
to concertation, the goal of « activating » an area and community from local fragmented
communities and with new users and inhabitants left place to some degree of self-organization.
In other cases it resulted in the formalization and establishment of new NGOs independent of the
agency. The sustainability of these neighborhood communities was verified at least once, in the
first completed project which included community gardening.
As mentioned earlier, these approaches of concertation are often used in addition to each
other or in a mix that best corresponds to the realities and particularities of each urban area. In
their trajectory of institutionalization, it is significant to note that they are specifically referenced
in the agency’s strategic plan for 2020-2030. Thus, the diversity of activities ranging from cultural
events and creative industries, to innovation and sustainable development are meant to give a
soul to the new districts in a collective approach (“un levier d’action pour
transformer l’urbain grâce à une démarche collaborative” p. 51). Further on, temporary urbanism
is also described explicitly as a part of the strategy for urban planning. As of today, we note at least
two project in which concertation reaches the CIS3 stage.
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Operational Changes
A few notable operational changes were needed to implement the various stages of
concertation innovation. As of CIS1, the changes concerned the project managers’ role
extension and new methods (“walkabout diagnoses”), as they struggled to promote more
frequent and more representative concertations and to develop a more personalized relationship
with the local stakeholders. This required a diplomatic rather than technical skill as they
endeavored to bring together the agency, the constructors, promoters, local government services,
local businesses, associations, NGOs, and fragmented local communities. Furthermore, in the
exchange relationship with the communities, they sought out and identified multiple problems
and needs and sometimes micro-managed them in a gift/counter-gift approach. Ample amounts
of over-time were spent while investing more deeply the areas, being more available for direct
contact, and identifying local initiatives they could support for a positive local dynamic. They had
to hone their skills in negotiating with institutional and business partners, and also in
obtaining agency consent for some changes of uses and functions in the initial projects.
For CIS2, subcontracting was an important activity, with concertation packages included
in the urban project specs. The best subcontractors needed to be identified for missions that were
still experimental and ill-defined, yet critical to maintain a trustful connection between the Agency
and the field. Project managers would therefore cooperate closely with the subcontractors
throughout the definition of their strategies and also, according to need, during the
communication and concertation events in the field. In return, the subcontractors’ input had to be
reinserted directly (with their participation) or indirectly during the agency’s project meetings.
Coordination work was sometimes organized between the field mediators and the agency’s
partners in design and construction, especially in the early phases of the projects.
Stage 3 (CIS3) entailed an even earlier focus on co-construction during the temporary urbanism
projects. This could be organized either through subcontracted mediation or directly by the
agency project managers. Direct presence in the field was organized with “project houses”, while
a more hands-on management was needed to coordinate the various activities, management of
shared resources, the co-creation at the various phases of the temporary area, from design to
implementation and supervision “as long as will last the various initiatives”. There are
interrogations about the opportunity to also subcontract the follow-up on these multi-activity
hives/incubators which “need support, need to be energized”.
Digitalization
The promising practice is marginally connected to digitalization. The personalized
relationships as translated in physical presence and phone conversations were considered rather
an essential ingredient of concertation. This was further underlined in CIS3, where sharing into
collective activities allowed to reinvent the language of participation for fragile populations, of
which parts are digitally illiterate or don’t speak French. However, some projects did spread out
information through social media by means of the agency’s communications officers. Also, today
the ideas of a digital platform seem to gain traction in some CIS3 areas in which pioneering users
(creative industries, culture, entrepreneurs, sustainable development, etc.) are gaining
a broader representation.
A.4. Impacts and outcomes of the innovative practice
In terms of formal evaluation, little can be said of URPAM’s innovative practices.
Depending on the stage we are dealing with, the outcomes are considered either as essentially
non-quantifiable (CIS1 & CIS2) or too early to measure (CIS3). Reporting is nonetheless ensured
for the agency as a public operator, but mainly in hard long-term objectives such as number of
housing units or office square meters produced.
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However, several qualitative impacts and outcomes are recognized consistently by the
interviewees. Concertation in its two first stages (CIS1 & CIS2) did produce a significant share of
its expected outcomes. First, it is notable that the concertation processes and interactions over
the long term led to some significant changes in the initial plans which were clearly appreciated
by the riparians, such as the changed destination of some construction areas from housing
(densification) to green areas (park) or university premises, or the construction
of several playgrounds. These, as the local inhabitants recognize along with project managers, led
to a decline in small degradations, antisocial behavior and small trafficking. Also, it signals an
appropriation by the neighborhoods of the new public spaces along a different, less conflictual,
dynamic. Second, agency staff and riparians both recognize that the concertation processes
contributed to increase social mixing in the sense that both the meetings and the changes to the
projects have brought people from various communities, backgrounds and generations to meet,
discover each other, socialize, and improve their collaboration in solving issues in their
neighborhoods. In some cases, beneficiaries of homeless schemes and other social services inhabit
the same buildings with creative design shops, entrepreneurs of social-solidarity economy, and
mix with the people in the urban district. According to a State senior civil service, this reduces
perceptions of “nuisance” for voters in the district, spins-off many small social innovations, and
can be seen as “a factory for citizenship and solidarity”. Fears of gentrification were
somewhat subdued, a riparian activist expressing the conviction that “they could never succeed
to entirely gentrify this district”. Third, and most importantly, a solid relation was established
between URPAM and the local communities. This is recognized by local leaders and also by the
municipal government; in a surprising anecdote, a local community leader remembers a call from
a city department asking him to talk the agency into offering some solution for an immigrant
minority. The relationship is now described as one of “mutual respect” and serenity and, as the
agency’s intervention comes to an end, they hope this approach could extend to other government
layers: city, county, region, prefecture. Another confirmation of this relationship is given by the
fact that event in the aftermath of the agency’s operations, some communities or housing
associations continue to ask for the mediation of the agency with the promoters or the city.
URPAM often obliges, as this provides information on the projects’ evolution, and protects its new
image and reputation with local populations. In its wake, the students from the new university
facilities (urban planning and landscape design) are very committed in pursuing projects and
studies in those areas.
As regards the innovative practice in its third stage -temporary urbanism CIS3- the
projects are at various points in their lifecycle, either finalized (community gardening) or barely
starting (2019 for the multiple site, multi-activity temporary urbanism). Two years after
completion, evidence from the inhabitants shows that the former succeeded (in CIS1 and
CIS2 fashion) to foster an inclusive social cohesion in the neighborhood. It has a stable
membership of 60 to 70, in which pensioners are a minority (rather than dominant), and some
turnover allows the renewal of members. A good dynamic (“good energy”) is attested, with events
facilitating the reappropriation of the area by people other than neighbors: parties, special days,
the children’s Saturdays, ad hoc visits, etc. In a very individual key, gardening is noted also as being
a provider of wellness and a remedy to loneliness. As regards the second project, after the call for
proposals in 2018, 11 projects were set up in the autumn 2019 in the 9 temporary sites of
unoccupied offices, buildings, and warehouses. The general philosophy of the project is, as
expected, to increase the local acceptability of the urban project, to recreate and enforce an open
relationship with the inhabitants and the users, and also to initiate new functions and activities in
the area. The most promising would be integrated and perpetuated at the end of the project. So
far, we can note the retention of diverse but also potentially synergistic projects. The selection
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was based on criteria of: (a) economic development (innovative and sustainable activity with a
focus on shared workspace and craftsmanship), (b) solidarity and social inclusivity (potential to
establish new links with peripheral districts, to provide proximity services and training), and (c)
culture (to attract people from all over the city through a rich cultural and artistic offer). This
operation of temporary urbanism will soon be pursued with a second and a third phase (calls for
initiatives).
An unexpected outcome of the concertation innovations is also documented. A private
promoter, partner of the agency, was inspired by these principles for one of its biggest
developments. In addition to its normal services, the promoter decided to install from the first
years of occupation multiple cooperative devices for the new inhabitants and to actively
encourage the development of a sense of belongingness and appropriation. Aiming to develop a
trustful relationship with the newly established community, the promoter also supports an NGO
with social missions ranging from the organization of solidarity services, local parties, sharing
services, etc. Through its core principles, this initiative will likely perpetuate the spirit
of concertation at the completion of the agency’s operations. It also signals intriguing publicprivate isomorphism processes.
A.5. Barriers and drivers of the innovative practice
The following drivers and associated effect have been identified by the interviewees (table
1, 2, 3). Specifically, table 3 shows the recurrence of the links between the items. Respectively, key
barriers, related consequences and links are displayed in tables 4, 5, and 6.
The analysis makes provisions for recurrence effects in causal analysis. Hence, a few drivers or
barriers may appear also in the tables of effects. To facilitate reading, their codes are maintained
from one table to another.

#
D1
D2
D3
D4
D5
D6
D7
D8
D9
D10
D11
D12
D13
D14
D15

#
DE1
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Table 1 – Drivers of the URPAM case study
Drivers
Permanence of contact with local area stakeholders: users, civil society, future users (“project houses”,
mediators, direct contact & embeddedness of project managers in local area)
Meaningful interaction with the community and deeper understanding of local challenges and opportunities
Willingness to invest in the community (staff motivation, micro-management of current problems and needs,
gift-counter gift, logistical support …)
Preserve throughout the project a hard core of participants from different backgrounds (with locally
embedded NGOs) and/or a self-organizing group
Capacity to shield the dynamics from unwelcome outside interference
Respectful interaction (empathy to different perceptions, benevolence, intercultural sensitivity…)
Transparency of communication
Willingness to compromise and build consensus
Drive to experiment and innovate: Bricolage, creativity, example
Trust and legitimacy of the concertation processes, activities, and participants
Generate synergies between new activities, urban area functions and uses in the co-creation process
Mediators: unique skills (transdisciplinarity, social and urban engineering, past experiences) & position
(neutrality, declared militant mission etc.)
External resource: unique skills social capital and experience of partners (designers, NGOs, participants,
university, businesses)
Contribution of knowledge and expertise of LGO technical services
External incentives for cooperative approaches (off-site visits, benchmarks, institutional: ministry, labels,
regulatory & funding agencies)
Table 2 – Drivers’ effects of the URPAM case
Drivers’ effects
Speed and progress of projected activities and/or codesign of new uses/functions in the area (reduce
obstructions and deadlocks)

DE2
DE3
DE4
DE5
D2
D4
D8
D9
D11

Seek out and attract/interest reticent riparians & new users (prospected population)
Entrench and regulate new behaviors, functions and activities in the area
Enhance the trust and legitimacy of the concertation processes, activities, and participants
Better perceptions of the agency (image and reputation), trust
Meaningful interaction with the community and deeper understanding of local challenges and opportunities
Preserve throughout the project a hard core of participants from different backgrounds (with locally
embedded NGOs) and/or a self-organizing group
Willingness to compromise and build consensus
Drive to experiment and innovate: Bricolage, creativity, example
Generate synergies between new activities, urban area functions and uses in the co-creation process

Table 3 – Occurrence of the links between the drivers and associated effects for the case study
Drivers and Effects’ links
Effects
Drivers

DE1

DE2

D1

2 /2

D2

1 /1

D3

DE3

DE4

DE5

D2

D4

2 /2

3 /3

1 /3

3 /3

1 /1

2 /3

1 /1

4 /7

1 /2

1 /2

1 /1

D4

2 /3

1 /1

D5

2 /2

1 /1

D6

2 /2

D7

1 /1

D8

1 /1

D9

1 /2

D10

1 /1

D11

1 /2

D12

1 /1

D8

D11
1 /1

1 /2

1 /1

1 /1

2 /2

3 /4

D9

2 /2

1 /1

3 /3

1 /1

2 /3

1 /1

1 /1

1 /1

1 /2

3 /3

2 /2

2 /2

1 /1

1 /1

1 /1

D13

2 /3

D14

1 /1

1 /5

D15

2 /2

1 /1

1 /1
1 /1

2 /2

N.B. Frequency code “X /Y” meaning “the links were attested by X different interviewees, with Y total occurrences in
the transcriptions”

#
B1

B2
B3
B4
B5
B6
B7
B8
B9

B10
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Table 4 – Barriers of the URPAM case study
Barriers
Constrained time resources of agency staff (project managers, communication officers), inextensible HR
resource (no recruitment of extra skills and time for the permanent monitoring and energizing of local
initiatives/projects)
Lack of flexibility of functional services, partners (constructors, promoters, designers), and of the urban
project
Insufficient strategic prioritization of co-construction efforts
Staff’s slow learning curve and fear of losing control
Image/reputation of the agency as a technocratic, economy-driven urban planner
Political culture of local authorities little inclined to grass-roots participation
Politicization of the concertation process (politicians, militant NGOs etc.)
Deprivation of local populations, immediacy of needs and problems & difference in time perspective
between populations & agency
Mistrust concerning the project and public authorities (experience of past promises, important gap
between realities and the urban project, suspicious of a hidden agency agenda as regards the
stakeholders’ interest)
Local community fragmentation, conflicts, divergence of interests & perceptions

B11

B12

Weak capacities and perceptions of self-efficacy of local inhabitants (absence of a culture of volunteering,
inexperience with participation and local democratic processes, lack of empowerment, feelings of
illegitimacy, insufficient skills to invest in local initiatives/activities)
Idle times in long-term project developments, unlearning and forgetfulness of participants

Table 5 – Barrier’s effects of the URPAM case study
#
BE1
BE2
BE3
BE4
BE5
BE6
BE7
B9

Barriers’ effects
Difficulties to build consensus in the concertation process (may extend to Active efforts to discredit the
concertation process)
Time-demanding engaging activities, including the time to seek-out and involve local stakeholders &
population with an acceptable representativity
Lower intensity of participation (attendance, participant’s effort, efforts of self-organization, high
turnover)
Weakening trust between agency and mediators
Decreased capacity to seize opportunities (local proposals of activities, projects, new uses & functions in
the urban area…)
Instability of resources for activity incubators
Lower capacity to manage unexpected events & load variations for the participative processes (CIS1,
CIS2, CIS3)
Population mistrust concerning the project and public authorities (experience of pas promises,
important gap between realities and the urban project, suspicious of a hidden agency agenda as regards
the stakeholders’ interest)

Table 6 – Occurrence of the links between the barriers and associated effects for the case study
Barriers and Effects’ links
Effects
Barriers
BE1
BE2
BE3
BE4
BE5
BE6
BE7
B9
B1
1 /1
1 /1
B2
2 /4
1 /1
1 /1
1 /1
B3
1 /1
1 /1
1 /1
B4
1 /1
1 /1
B5
1 /1
B6
1 /1
1 /1
B7
1 /1
B8
1 /1
1 /2
B9
2 /3
1 /1
1 /1
B10
4 /6
1 /1
1 /2
B11
2 /2
1 /1
3 /3
B12
1 /1
1 /1
N.B. Frequency code “X /Y” meaning “the links were attested by X different interviewees, with Y total occurrences in
the transcriptions”

A.6. The diffusion process and communication strategy
Since this innovative practice slowly evolved in various stages over the last fifteen years,
it is difficult to track a clear strategy for external diffusion. Rather, interviewee consensus would
suggest this diffusion happened spontaneously, when the process became clearer, some results
were available, and the practices were well accepted internally and institutionalized. Over the last
few years however, the principles and achievements of this innovation have been included in the
external communication of the agency, with a wide diffusion towards its multiple stakeholders,
namely as part of the Strategic plan for 2020-2030, or other promotional material for the new
districts or in specialized fields (sustainable development labels – promotion material for the
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areas’ Ecocity etc.). These principles are also exposed very clearly and with a promotion focus
in URPAM’s various Calls for Interest, also with a wide diffusion.
Internal diffusion was mainly informal. In this small operational adhocracy with close and
intertwined decision processes, information about the various initiatives flows and is
available freely. An important factor in helping spread the ideas was the common culture of the
agency which drove project managers and functional support staff to attend the concertation
events and activities of their colleagues in different urban areas. Thus, new projects were drafted
while capitalizing on the experience -sometimes first-hand- of previous projects elsewhere.
The interest of other local governments and similar urban planning agencies is well documented
and can be analyzed in three points. First, as regards the city and its surrounding area, we have
reports that the technical services of the LGOs (especially those relevant in urban and social
policies) were very heedful of these approaches, to the extent that they commissioned guides and
drew up plans. However, for lack of funds and/or political interest they were unimplemented,
reducing these LGO services to the status of spectators or partners to URPAM’s initiatives. One
notable exception is frequently mentioned, that of State services (the Prefecture and its innovation
labs) who have successfully undertaken a temporary urbanism initiative, to which URPAM was
associated despite being implemented outside URPAM’s geographic area. Second, as regards
more distant LGOs and agencies, some interviewees noted a vivid interest and were often asked
for feedback sessions (Lyon area, Paris area) especially for CIS3 experience. Indeed, URPAM
stands out for the multiple-site, multi-functional approach and sometimes sheer size of some of
its projects. Third, a special note is made for private promoters and constructors (often partners
or former partners of URPAM) who expressed an interest for these concertation approaches,
despite, as the interviewees noted, the lack of immediate return on investment.
This experience is diffused also by giving presentations in professional conferences
(project managers at the French biannual “Forum of Urban Projects”) or by offering training in
universities (project managers & top managers) or schools of civil service (mediators, at CNFPT –
training school for senior local public managers). A mediator specialized in community gardening
formalized his experience as training for a European-level organization. A lot of interest came
also from individual students (trainees in various areas, from urban planning, to architecture, to
sociology) and students’ projects, as well as research laboratories in the field of urban planning,
sometimes with European funding (other than COGOV).
To the best of our knowledge, the innovative practice has not been replicated elsewhere in its
strictest sense. However, further URPAM projects will continue to build on and use these
experiences.

A.7. Involvement of professional staff and public services professionals
URPAM’s governance is designed in such way that all the relevant local governments in
the area are consulted and involved in its long-term decision processes. This strategic
collaboration bears down to the operational level, the technical services of the
LGOs being consulted during the design phases of the projects. Also, the city is an essential
actor since it will eventually take over the management of the public areas as soon as the projects
are accomplished.
As regards the innovative practice, since it falls outside the scope of routine cooperation,
it is important to note that the various city and metropolitan technical services did offer support
occasionally, not only in helping establish the framework for the temporary uses and functions
developed in the project, but also through technical interventions (small public works,
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maintenance). More pointedly, the services in charge with city and metropolitan cohesion policies
(social cohesion and development) took a keen interest in CSI3, and developed plans and guides
which were apparently more appreciated by URPAM than their top management teams. They
brought significant support to the self-organized groups or NGOs that emerged from CIS3 in
establishing the regulatory framework of their action. Also, as mentioned earlier, a cooperation
was established with the State’s prefectural services (innovation lab), which developed parallelly
a temporary urbanism initiative in which URPAM was associated for its funding and expertise.
Finally, at the core of the innovative practice was the idea of establishing close
relationships with the as stakeholders’ groups and civil society in the target areas, such as housing
associations, environmental, social and cultural associations, religious organizations, tradesmen’s
associations etc. The professionals organized resource sharing, breathed new initiatives into the
projects, and through brainstorming with these organizations sought to generally share their
knowledge, experiences, and generate synergies by opening up their networking resource to the
various initiatives.
A.8. Methodology
From July to December 2019 12 semi-structured interviews were carried out, of which
two were exploratory and ten followed the unified COGOV interview guide. Half the interviews
covered the agency staff in different positions (project managers, senior positions), whereas the
others involved key subcontractors (mediators) for the innovative practice, inhabitants and
representatives of local NGOs, an institutional stakeholder as beneficiary of the project, and an
institutional (State) partner. Secondary data was equally used: successive strategic plans,
promotional material, calls for initiatives, institutional website.
B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
B.1. Models of Government in use: Analysis of the innovative promising practices
under consideration as reflecting the key messages of the earlier COGOV WP1 literature
review
Public Value (PV): another view of the French pursuit of General Interest
In the case of French public organisations it is difficult to unwind the principles of Public
Value from the fundamental doctrine that governed French public action since modern times,
namely the pursuit of General Interest. In this administrative tradition of a strong State and a
separate body of administrative law for its interventions in society, General Interest is not as much
defined as it is told: the body of laws, the elected officials, and eventually administrative judges in
court say what is done or not in the General Interest. Recently, with a new presentation of the
national budgets (LOLF, applied since 2006), general interest transpires in terms of results of
public action, with performance indicators benefitting the citizen (outcomes of public action), the
taxpayer (efficiency), and the user (quality of public services and policies). Ultimately, the State
must hold a fair balance of interests within society and guarantee its overall progress and
development.
Inasmuch URPAM is defined as a mission organization, a public agency (establishment),
and an “Operation of national interest”, it presents itself unambiguously as an emanation of
the central State. A technocratic, rather than political bound organization, the agency’s thrust for
General Interest is indicated by the wide and exceptional powers it received from the state and
local governments, of which the powers of expropriation. Other signs include the necessity to
operate in a complex regulatory system which applies non exclusively to expenditure, public
procurement, or the technicalities of urbanism, construction, relocations. Its strategic goals
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include major infrastructure changes, economic and sustainable development, and quality of life.
They are systematically measured in terms of projects completed, jobs, housing units, office
square meters, business initiatives etc., and are closely monitored by its tutelary institution, the
Ministry of Finance. Finally, the agency’s governance compels it to coordinate with relevant LGOs
and public institutions, also pursuant of general interest goals.
More in line with Moore’s (2005) principles of public value, agency staff appear as
stewards of general interest and public value at both strategic and operational levels. The recent
nomination as Director General of a formal State prefect, and the training of many managers in
schools of government, indicate that the doctrine of general interest is internalized and diffused
within the agency. Moreover, the project managers and their supervisors show a drive to
further innovation from one phase and project to the other. They also work as ultimate
goalkeepers in maintaining the balance of interests between the various stakeholders, from design
to construction, as some changes of features have occasionally shown. In a major shift from the
downwards approach of French public action, they appear now more focused on installing an
authorizing environment which goes beyond the coordination of LGO services, politicians,
businesses, and now includes a drive to gain the support and collaboration of local communities
and civil society.
Network governance
This model is at the heart of both URPAM’s governance and operations. Its administrative
board includes representatives of all the local governments in the area, their technical services
are consulted during strategy formalization and project design, they participate as funding
institutions, and are ultimately called to take over, in their normal capacities, the management of
the areas once the projects are over. At an operational level also, the agency’s main output is
project management, steering a complex network of subcontractors, promoters, constructors,
public and private institutions. Trust, but also reliability, are major strengths in moving the
projects forward.
However, these networks aren’t semi-autonomous, and the reason for this equally
demonstrates why the collective leadership model has limited applicability. URPAM’s long-term
perspective, its agency form, and its arbitrage power derived from State authority convey
its strengths and success factors. They remove the agency from the influence of local and national
electoral cycles. They allow it to directly steer its networks of public and private stakeholders
along an enduring vision specifically whenever the complex, competing, and intertwined interests
in the areas culminate in stalemate and wicked issues themselves.
Coproduction
In this case, digitally enabled co-production appeared to play an insignificant role.
Yet, as shown previously, the three stages of concertation innovation have integrated the
importance of creating a strong and respectful relationship with the local communities, leading to
effective changes in the projects’ designs and to the innovation of new functions and uses in the
urban areas concerned. This includes the construction of trust and social capital, the willingness
to get involved in the areas’ microproblems and invest in a gift/counter-gift approach, to establish
proximity and transparency with the local communities and NGOs, and to be open to joint
discussions of project features and functions during their life-cycles. When the future users and
future inhabitants participate in temporary urbanism from the construction phases, the
acceptance of projects and new uses are also simpler and less conflict-ridden, function creep is
less likely, and the area is more easily “activated” socially and economically at project completion.
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As documented in the outcomes section, the third phase of the concertation innovation is
now institutionalized as a strategic means to breathe new soul into the new districts in a
collaborative approach.
On a side note, these findings could not wholly stand for bottom-up strategizing. Yet, the
project managers’ experiences and feedback from the mediators were progressively included in
the internal project monitoring meetings and, aided by the small size of the organization,
generated an effective, bottom-up, strategic learning process. To some extent,
this recursive approach displays the features of a longer-chain shared decision-making process.
B.2. Models of Strategic Management in use: Analysis of the innovative promising practice
in relation to the various models of strategic management
Strategic planning and design school
In its capacity as an urban planner, URPAM’s successive long-term strategies are at the
same time its output and major strength. Its long-term goals are both desired by the State and
accepted by the city and other local governments as a necessity to make urban renewal happen
despite local political conflicts, cycles, and the multiple wicked issues posed by the degraded areas
of URPAM’s interventions. Long term plans are negotiated and validated locally and at ministry
level, as a precondition to organize the tremendous collective financial effort necessary for the
operations, and to endow the program with the credibility needed to entrain the support and
cooperation of the dense network of private investors, promoters, and businesses. This was
measured by the significant “lever effect” achieved for the first phase up to 2010 (3.5€ of private
investment for each € or public subsidy) and the corresponding multiplier effect (10€ of total
activity for one € of public subsidy).
The same need for predictability explains that the overall strategy is declined project by
project with long-range forecasting, allowing the predictability and coordination of the vast
network of private partners and subcontractors for urban construction and investment. These
plans are elaborated and coordinated by project managers with the support of a vast array
of functional units -Land and property rights department, Financial division, Real estate
department, Construction and works department, Legal department. They are central tools in the
monitoring and decision tasks of the frequently recurring coordination, financial, and project
meetings. This focus on planning is consistent with URPAM’s mission as an urban planner and
its establishment as both a project organization and a professional organization.
Corporate governance school
Despite URPAM’s statute as a public agency (establishment) some of its features signal
from the outset the adoption of a firm-based model both through its capacities of contracting as a
private agent (i.e. buying and selling private property) and its HR processes which are private in
nature (staff recruited and managed according to private instead of public contracts and
regulations).
However, the most telling feature of this model is the extent of empowerment and involvement of
its board in strategy design and implementation. In line with the government decree establishing
this organization, its board is composed of nine representatives of State ministries, nine
representatives of all the relevant local governments for its area of operation (Regional, County,
Metropolitan, and city council), a representative of the Harbour administration, and an outside
personality named by the Prime minister. The interest of the board members for the agency’s
operation is tantamount (a) due to the high stakes of its outcomes in their areas of competence
(urban renewal, quality of life, public policies aimed at reducing the chronic wicked problems in
the area and also to fight urban spread, reduce environmental impact and pollution, etc.) and (b)
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due to the amounts of public investment and subsidies used by this operation (branding it as the
largest urban renewal operation in a city center in Europe and aiming to create
the 3rd French business district). The board is recognized as undertaking a key
role, operating both as a place of politics and of strategy-making: on its arbitration process hang
all the operations of the agency. As regards its top managers and decision-makers (including the
president and general director), they often have long careers of civil service behind them and
sometimes belong to the bodies of highest civil service (i.e. body of prefects). Their constant focus
on performance is based on the logic of honor of the civil service, and its impact on future career
perspectives. Accountability is thus very clearly placed despite the public nature of the
organization.
Board interventions are also documented in more concrete terms. Various projects and
initiatives, as well as updates, are often presented by project managers to the board (e.g. the
temporary urbanism initiatives), producing validations, arbitrations, or influencing stop-and-go
decisions. Financial decision of consequence are regularly discussed in “financial commitment
committees” (“comités d’engagement”) in what staff recognizes as a “well oiled arbitration
system”. In this relatively small agency, project managers acknowledge a quasi-permanent
interaction with the Director general. Conclusively, the interviewees recognized that
they do enjoy managerial autonomy, yet it is relative to the “thousands” of arbitrations produced
by the organization’s governance.
The Mintzbergian strategy
Whereas the two previous strategy schools are clearly dominant in URPAM’s case, we feel
that some hybridization is significant and worth mentioning.
Several factors suggest a Mintzbergian contribution to strategy making. One the one hand, the
complexity of the social, cultural, economic and infrastructural environment of the areas of
intervention, as well as the complex and moving landscape of the various stakeholders, have often
contributed to bring about changes in project plans and occasional innovations. On the other hand,
as shown earlier, the small size and adhocratic functioning of the agency have established open
and continuous channels of communication between the professionals, the top management
team, and also the administrative board. Proximity and the matrix-like interactions have been key
in establishing transversal and bottom-up learning, as illustrated by the institutionalization and
learning trajectory of the new approaches to concertation and temporary urbanism. These
approaches are now formally included in the agencies new strategic plan.
The cultural school
This school’s approach of strategy is focused more on collective values and
dynamics, sometimes being given direction, meaning, and drive by transformational leadership.
In URMAP’s case, we find no reference to a culture change program or a culture-based
management technique. However, the development of a strong culture was encouraged both by
its small size and tightly knit interactions, and the very slow turnover of its staff (a recruitment
ceiling is enacted). Along with the unique nature of the organization and the sheer scale of its
ambitions, these explain the development of a shared culture of excellence and reactivity. The
staff’s motivation, problem-solving and innovative drives are traced back to this set of
values which establishes the staff’s perceived legitimacy to propose projects, ideas, and
innovations in the upward stream of the strategy-making processes.
B.3. Key learning points and final remarks
The agency under study appears from the outset as a unique mission-organization
designed to pursue -in a complex political, social, and economic context- a conciliation
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of national general interest with local general interest, and translate it into projects of urban
renewal, whose various performances must be indicative of the public value created for the
dense network of its stakeholders. We note that in this specific case the Public Value approach is
closely aligned on the traditional doctrines of General Interest in French public
administration, although some features temper the latter’s traditional top-down approach.
Namely, the professionals and middle-managers of this agency strive to establish an authorizing
environment in their area of intervention. By promoting and achieving consensus with the LGOs’
technical services, local communities, and other institutions, they can act as political or
horizontal enablers, and often seize the opportunity of innovation to improve or legitimize the
agency’s urban projects.
We observe also that the agency and its operations are a close embodiment of the Network
Governance Model. In both its strategic and operational interventions, the agency has the
capacities to bring together, coordinate, and reconcile when possible a vast array of stakeholders,
institutions, businesses, subcontractors, customers, NGOs, local communities, residents, and
future users. Furthermore, some features of the Coproduction model are drawn by the progressive
institutionalization of concertation innovations. The agency undertakes now active efforts to
established positive, mutually respectful interactions and exchanges with local communities, to
“activate” the abandoned areas, and support the development of neighborhood communities in
the most abandoned and deprived areas. In documented cases, these concertations resulted in
coproduction of some of the projects’ new features, uses, and functions.
We suggest that four schools of strategic management are present in the case:
two dominant (strategic planning, corporate governance), and two bringing complementing
features (Mintzbergian school, Cultural school). The first school appears the most obviously, since
plans are both the output and tool of the agency: from decade long plans committing the State,
investors, and various institutions, to the operational minutiae of local urban transformations.
The second school is transparent in the strategic steering and arbitration roles of the board, clear
accountability throughout the organization, and the general drive for performance. As regards the
latter two schools, the agency features multiple open channels for upwards strategic learning
(Mintzbergian), and the importance of shared values that legitimize the professionals’
initiatives, innovations, and changes of the plans (Cultural school).
Overall, these analyses encourage the view that the challenges raised by the public organizations’
missions, local innovation, and organizational learning may cultivate interesting organizational
idiosyncrasies within the French public sector.
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ROMU and the vision of the co-created museum
Author: Peter Aagaard, peteraa@ruc.dk, Roskilde University
Abstract
ROMU is a huge regional museum in Denmark. Evolving from a text book example of cultural
entreprenuership, ROMU today stands before new challenges. Enriched and motivated by ideas
and visions of the cocreated museum, a new management aim to increase the public legitimacy of
ROMU in corporation with employees, user groups, volunteers, stakeholders, partners etc.
However, ROMU has yet to find its own way to make the vision of the cocreated museum come
through.
A. AGENCY/ORGANIZATION AND THE TRACER INNOVATION
A.1. Agency/organization background
ROMU (abbreviation of Roskilde MUseum) is one of the huge regional museum
organisations in Denmark. It is a cooperation among three neighbor municipalities at the island
of Sealand: Roskilde, Lejre and Frederikssund. See http://romu.dk/en/romu-2/. It has the status
of a self-owned institution with 65 full time employees (100 including part time workers), 40 mill
DKR turnover a year, ten visiting places spread over the three municipalities, more than 180.000
visitors per year, and covers history from the stone age to Danish hip-hop music. The last subject
is covered by ROMUs newest flagship, Ragnarock, a 170 mill DKR expensive rock &
youth museum, located in Roskilde. See http://museumragnarock.dk/en/. The city museum in
Roskilde is the oldest part, celebrating its 90 years birthday in 2019. Like most local museums in
Denmark Roskilde museum started as a volunteer association. Volunteers are still part of ROMU,
organized in several different, local associations, historical related to the original local visiting
places in each municipality. Adding to this comes the newer trend of amateur detector
archeologist contributing to the collection of the museum. Together the volunteers still maintain
one seat at the board of ROMU.
Each municipality maintains one seat (prior to two) at the board of ROMU. To secure local
interests the municipality seats have traditional been occupied by the mayors of the
municipalities. According to the mayor of Frederikssund, which is the latest municipality to join
in 2011, there are strong economic benefits, due to synergy effects, for the municipalities to join
ROMU. Frederikssund would even like to have more visiting places included in ROMU.
The three municipalities also share common interests, when it comes to tourist marketing
and branding with a focus on the national park around Roskilde Fjord, called
“Skjoldungernes land” (See https://nationalparkskjoldungernesland.dk/). Roskilde is the center
of ROMU. Not only is it here the ROMU administration is located, it is also the largest city, and it
contains cultural attractions like an old monastery, a cathedral (containing the graves of Danish’s
monarchs), a vikingship museum (state owned), and the international music event, the Roskilde
Festival, with 90.000 participants each year (See https://www.visitroskilde.dk/). The former
mentioned museum Ragnarock is also located here.
The newer history and creation of ROMU and foundation and opening of Ragnarock in
2016 is strongly associated with the former director Frank Birkebæk, who had the position as
director for almost 40 years. When he was employed in 1979 at the age of 34, there were only 2
or 3 employees at Roskilde Museum (Bøttcher, 2017b). It is broadly recognized that it was his idea
and vision to create a museum across municipalities. The vision gained momentum in the
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1990s, when the state started to promote regional experimentation across municipalities in the
cultural sector. Therefore, Birkebæk was able to convince the neighbor municipalities to join the
ROMU-organization. Birkebæk was also in charge during renovations of several of the local
visiting sites after the fusion in 2011. When Birkebæk received an honorary award from New
Carlsberg foundation in 2015, his effort was called “unselfish, visionary, action- and goal oriented.
You worked across, communicated and put audience at the center” (Bøttcher, 2015). Birkebæk
have also been compared to the cartoon character Captain Haddock in the media. Birkebæk ended
his career at ROMU in 2016 after a very bad internal working environment report. In the
aftermath, 20 anonymous employees whistleblowed in the media on the harsh top-down
management style Birkebæk had developed (Jørgensen, 2017).
After the whistleblower-scandal and the resignation of Frank Birkebæk, the new
managing director, Henrik Bo Nielsen, asked for a new, adequate and useful strategy plan as well
as for a more professionalized board that included professional board members. The
organizational setup created by Birkebæk seemed too “heavy” (according to the one of the board
members). There was a need for modernization of the organization and the strategy. The board
agreed on both. The strategy plan was created when the former mayor in Roskilde, Joy Mogensen
was chair of the board. Mayor Mogensen demand in general for more co-creation methods in the
administration, as previous leading politicians in Roskilde has done since the millennium. The
process involved hearing of the strategy plan in the cultural committees in all three municipalities,
involvement of (leading) employees, as well as qualitative assessments of the visiting places
by The National Agency of Palaces and Culture. In 2018 the board agreed on a new strategy 20192023 plan, called “Historien er din” (“The history is yours”)(ROMU, 2019). According to the new
managing director, the notion of ‘your history’ is to be understood as the history of citizens, users
and audience. Overall, the plan reflects the need for ROMU to cooperate more externally, with
local stakeholders and citizens. As such the plan is a novel attempt to launch an overall and
general agenda of co-creation methods for ROMU. Henrik Bo Nielsen and Joy Mogensen are
not part of ROMU today. After two years as director, Henrik Bo Nielsen was headhunted for a new
position at the Danish Broadcast (DR). Joy Mogensen became minister of cultural affairs in the
new Social democratic government in Denmark in 2019.
The new strategy plan is short and general. As such the strategy gives much room for
maneuvering for the new managing director, Morten Thomsen Højsgaard, who is now responsible
for the implementation of the strategy. In the light of the whistleblower scandal in 2016 the new
director sees an internal need for being more inclusive, informative and more
cooperative towards the staff. Competences he believes he brings along from previous
positions in DR, The Danish Bible Association and the Christian newspaper (“Kristeligt
Dagblad”).
A.2. Perceptions of the problem
The new managing director sees an apparent contradiction in the mission of ROMU. On
the one hand, the classic mission of the museum is maintained. That is to maintain historical facts,
maintain collective memory, maintain and conserve historical objects. On the other hand, the
museum also need to evolve. It is bound to find news sources of income, to increase the number
of visitors, secure political backing, to be more in contact with society and users, local
communities, the press, the audience, and to co-create more digital and individualized events and
experiences. Looking closer at the directors approach his quest for evolvement, contains two
different notions of evolvement and two different perceptions of the problem of being relevant
for users and stakeholders.
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The first perception of the problem is that ROMU have a lack of public legitimacy. This
view of the problem is mostly rooted in the communication branch of ROMU. Back in 2004 it was
broadly recognized in Denmark that there was a need to do something to stop the high decrease
of the number of visitors at Danish museums. At that time no one really cared about who the
visitors was, what they thought of the exhibitions, if they thought it was relevant, if there was
special groups to target etc. The museum branch had an overall sender-perspective on their
communication. Audience and user experience was not really an issue. This notion of the museum
is in line with The International Community of Museums (ICOM) and the organisations definition
of museum. The definition is from 2007, and states that the purpose of the museum is to collect,
preserve, research and exhibit items of historical value on a nonprofit basis. This notion is deeply
rooted in the classic conception of the museum as a top down, inside-out and curator dominated
organization. The notion can also be found in the identity and culture of ROMU. Not only did the
2016 report on bad working conditions reflect mismanagement, it also reflected a hierarchical
culture that lacks trust and transparence, internal cooperation, involvement of employees etc.
The second perception of the problem is a lack of funding. This view of the problem is
mostly rooted in the commercial branch of ROMU. In 2016 the museum sector in Denmark was
hit with 2 % general cuts yearly on their budget as part of the governments Finance Act. These
yearly 2 % cuts lasted until the change of government in 2019, and the Finance Act for 2020. The
2 % cuts have increased the awareness of commercial income among all cultural institutions in
Denmark. Adding
to ROMUs funding problem, Ragnarock has developed
to
become a heavy burden. For some unknown reason the former director Frank Birkebæk believed
that the state would support Ragnarock with annual funding of 2 million DKK. But
unfortunately, the Ministry of Cultural affairs would only support the museum with an even grant
at the time of the opening.
According to the new strategy plan ROMU needs to increase commercial income up to
10 % of the turnover each year. Though commercial income maintains to be a rather small
portion of the budget, the 10 % of the turnover is internal considered as a huge ambition. The
commercial ambition gives more strategic weight and importance on the parts of the ROMU that
generates income from sale. When Ragnarock opened, a new position as director of commercial
affairs was created. The commercial director is responsible for store sale and booking of visits and
tours, done by schools and private companies (for events, conferences etc.). In consequence, there
is an increased awareness of the competition among ROMU employees, especially when it comes
to competition from similar events- and conference enterprises in the neighborhood.
Though increase of commercial income is needed, a board member emphasizes that it
maintains more important to stay relevant in the eyes of the public funder (the state and the
municipalities). Furthermore, there is not necessarily a conflict between the two perceptions of
the problem. In fact, they are also rather interconnected. Both lack of legitimacy and lack of
commercial income leads to a higher degree of audience orientation.
A.3. Innovative practice
According to the new strategy, ROMU is open for new alliances and partnerships. The aim
is to increase the dialogue with stakeholders, to increase their experience of closeness and
relevance. The ambition is to develop the concept of the museum as such, as well as the praxis of
the museum, “to renew our own understanding of the meeting between museum and citizen, both
analogue and digital”. Focus will be on those relations that can add professional expertise to the
work of ROMU, in the effort of improving the economic situation as well as increase the relevance
for citizens and inclusion of user-groups.
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Actual cocreation in the field of museums is conditional upon a sharing of
the curators power to define history and cultural value. The position of the curator as a highly
merited expert must be supplemented with the role of facilitating dialogue with user groups,
citizens, stakeholders and related experts. This must be done without becoming populistic or
abandoning a claim of some core of expertise. Not only must the different professions of ROMU
start working more cross-disciplinary, the task is also to start working together with citizens in
creating concrete exhibitions. Exhibitions that interact, engage or are even cocreated with the
users/audience.
The sources for the new cocreating effort are many. One of the respondents mentions Nina
Simon, author of The Participatory Museum and The Relevant Museum, as a source of
inspiration. Another source of inspiration have been the idea of museums as driving force of social
justice for repressed groups. These new sets of ideas challenge the classic notion and identity of
being a museum. The idea is to ‘open’ the museum by embracing active citizenship, invite
users groups to become part of a learning process, also at an early stage of the creation of new
exhibitions, and to influence what is worth preserving or to decide what the history is. In that
sense, the museum branch seems to be on a path to reinvent it selves. Such new ideas
of the museum as democratic, inclusive and multi-voiced have also started to influence debates in
ICOM, though the classic definitions was upheld at the latest ICOM-conference in Kyoto. In
Denmark it slowly started to change in 2004. In the following years millions of DKK as used to
fund new communication projects at Danish museums. The new ROMU strategy is directly or
indirectly a consequence of this reorientation in the world of museums.
Several respondents point to the fact that the new cocreation thoughts and methods not
really have been folded out in ROMU yet. The formulation of the strategy have been rather topdown driven. The ambition is now to engage the staff, the professionals especially the curators to
think differently. The strategy is new, and implementation takes time. Most significantly so far, a
new manager of audience communication have been hired, with the key responsibility to involve
users and audiences a lot more, as well as a new event designer. But besides these new
recruitments there have not yet been any significant changes at the operational level.
Nevertheless, operational procedures starts to change slowly: One of the local visiting
places, have the public call for people to participate in a memory café, where participants share
their memories and photos from the local neighborhood. The ambition of the communication
department is to qualify such an event by making it a social media event as well. Another example
is a recent exhibition at a local visiting place of items found by amateur detector archeologists. In
a public call before the current exhibition at Ragnarock, citizens was invited to join a meeting to
share their experiences with the (in Denmark) famous 1970s rock band “Gasolin”. A team of
experts was also invited for a focus group meeting (see below).
The visiting places have also slowly started to house new types of events. Recently,
ROMU was the host of a human rights hearing organized in cooperation with Roskilde
University. The aim is to show that the museum can be an integrated part of the daily life of the
citizens, and not just an institution that is just there to be used if needed. ROMUs has also opened
a new business club, and joined the local business forum, in a strategic effort to convince private
business that ROMU (most likely Ragnarock) can provide more interesting conference places that
a normal conference hotel. The sales argument is, that there is a cultural experience attached to a
business conference at Ragnarock. ROMU also cooperate with the local business area at the
visiting site of Ragnarock called Musicon https://musicon.dk/what-musicon, to increase the
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value of their conferences services. That includes restaurants, a catering firm, a local brewery, a
dance company, and a new folk high school. A new employee have also been hired
to increase outreach sales, and a tradition that members of the museum associations had free
entrance have been skipped.
A.4. Impacts and outcomes of the innovative practice
Several respondents point to the fact that the new cocreation thought and methods
have not yet really have been folded out in ROMU. The strategy is new, and implementation takes
time. However, according to several respondents the creation of the special exhibition “The spark
of Gasolin” that opened in 2019, contains several elements of the new ROMU-strategy. Gasolin
was a 1970s-rockband, created in the late summer of 1969. The band (dissolved in 1978) is still
highly popular in Denmark, not at least due to the charismatic lead singer and songwriter Kim
Larsen, who during his lifetime achieved a popular position as a sort of bard of the Danish
people. When he died in 2018, estimated 35.000 Danes joined a memorial concert at the center
square in Copenhagen. 2019 was the 50 year anniversary for the creation of the band, and
according to respondents was it an obvious opportunity to celebrate Gasolin with an exhibition at
Ragnarock.
First, ROMU did a brief and limited survey (app. 100 respondents) at a shopping mall in
Roskilde, to get feedback on the belief that Gasolin was a subject people would like to see at
Ragnarock. Next, there was a public call for people to join a meeting to share their memories and
views on Gasolin. This was rather disappointing. Only four persons showed up to the meeting.
Thirdly, and more successfully, seven (semi)experts on Gasolin was invited
for a roundtable discussion. This took place half a year before the opening of the exhibition. It is a
forum that ta respondent calls ‘Critical friends.’ At the meeting four ROMU representatives
presented their thoughts on the upcoming exhibition, including color design, visual
identity, selection of songs etc. Afterwards, the ROMU participants listened to and made notes
on all the comments and critic coming from the invited participants. The ROMU representatives
raised questions like, how the participants would define the feeling of Gasolin? In what way
Gasolin was important for them etc. One of the participants is also known as a gender-activists
and commentator, and he especially criticized the narrow male-oriented view on females among
the (exclusively male) members of the Gasolin band, calling Kim Larsen lyrics female
discriminating. A critic that was not directly in line with another participant, who is a
declared Gasolin-superfan and front woman in a female copy band (Gasoline). That created
a broader debate of the trends and developments in the 1970s and how it related to the upcoming
exhibition. The debate created a dilemma for the curators: Should they reproduce the 1970s male
view on women? Should they reproduce it in light of the meeto-movement? Should they change
the visual identity of the exhibition ( a pinup model associated with Gasolin). In the end a
compromise was settled among the curators. The debate also fostered a scheduled speech event
as part of the exhibition on the view of women in the Gasolin-univers.
Fourth, according to the synopsis of the exhibition the aim was that it had to be clear
where the users could contribute to the narratives presented in the exhibition. So, the curators
wanted to add a multitude of voices to the exhibition. The multivoiced participation is attempted
through several objects: Participants can report their “greatest experience with Gasolin” on pieces
of paper and stick it to a wall for everyone to see. The exhibitions includes a memory game based
on lyrics from the Gasolin songs. Furthermore, visitors can take selfie photo with a photo standin picturing the four band members. The managing director calls this user involvement in its most
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simple form, and he also points out that it is a free form of marketing, when visitors share their
photos as Gasolin members on social media.
After the death of Kim Larsen, ROMU expected a huge wave of visitors for the Gasolin
exhibition.
But
that
didn’t
happen. Nevertheless, according
to
their
own
estimate ROMU altogether achieved a visitor’s record in 2019. This is not only due to the Gasolin
exhibition. 180.000 visitors went through the doors at the ten visiting places in 2019. In 2018, the
number of visitors was 161.540. ROMU have previously been criticized for not only counting
paying visitors, but also counting visitors in cafés and stores (Bøttcher, 2017a).
A.5. Barriers and drivers of the innovative practice
There is a clear top-down backing for the idea of ROMU as a cocreated museum. Not only
did the board back the new strategy plan. The new management director and the manager of
audience communication are both committed to the idea. The audience communication manager
have a career background the embrace the very idea of the cocreated
museum. The managing director have a career background in the media business. The
CEO believes that he brings a new style to ROMU, that emphasize inclusion, project orientation
and shared solutions.
However, the idea of the cocreated museum have also met some significant
barriers. ROMU have changed considerable, since the days of the town museum, and a range of
new professions have become part of the staff. Still, the organizational culture remains highly
influenced by the professions and classical disciplines of archology and history, upheld by the
curators of the different visiting places. On the positive side these curators often have a great
passion for their rather narrow fields of cultural history, where they have a deep specialized
knowledge. As a less positive side, they have maintained a rather authoritarian and inside-out
approach to the task, as well as maintained operational processes as in the old days of the town
museum. One respondent says that they internally still use the term “museum professionals” in
relation to the curators, which implies that the rest of the staff, who works with sales and
communication, is not genuine museums professionals. Similar, another respondent believe that
the curators maintains a claim on the role as experts on behalf of other type of expertise.
One respondent ask for clearly priorities from the top management of what concrete
events to pursue, which also have the backing across the different departments. This points to the
departmental silo structure as a barrier for cocreation. That is not only the case between the
specialized departments, but also between the rather ten different visiting places. The volunteers
is highly bound to the local visiting places and not to ROMU as the overall institution.
Combined with the challenge of the departmental silo-structure, the pressure to increase
commercial income have spurred a problematic relationship between the sales department and
the audience communication department. The sales department needs clear signals from
the audience communication department in time, of what the next exhibition will be. To be
able to sell, the sales department need a sales plan, estimates of expected income, clearly defined
products to sell, marketing analysis etc. One example is, that the sales department wants
the audience communication department to plan exhibitions so that there can be two guided tours
at the same time, to increase income. Another example is the decision making procedure for the
identity and graphic design of the next exhibition. The sales departments hopes that all that can
be decided much earlier (and not to be changed), because identity, punch lines and graphic
design shape early sale pitch to audiences and the media. Sale planning cannot wait until the
exhibition opens. The increased need for commercial income creates a bottle neck between the
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sales department and the audience communication department. One respondent implies that
there is a lack of understanding that the sales department is there for the museum, not the other
way around. One of the sales department respondents says, that the sales department also needs
to learn to embrace that not all activities and exhibitions needs to generate a huge audience.
One significant dispute between the two departments has been the physical space at
Ragnarock. Ragnarock is rather new and was born with an expectation that it should be a place
that could generate income for ROMU, through conference and event facilities and merchandise
sale. Nevertheless,
Ragnarock was built without enough conference
facilities. There
is
not enough meeting rooms, and there is no facilities where folding walls can divide or open space
for huge or small conferences. Furthermore, the conference hall, called the Eventroom, is placed
in the middle of the exhibition. In consequence, the museum must close for visitors during private
events and conferences. One respondent calls this a “huge clash”. The audience communication
manager says that it is impossible to operate an event business and a museum at the same
time. The struggle for space created a concrete conflict between sales and the audience
communication department during the planning of the Gasolin exhibition. The sales department
had just produced sales material to sell the conference facilities at Ragnarock. That included a
professional photoshoot of the Eventroom, where the stage is supposed to be used for
conferences. So, when the first plan for the Gasolin exhibition arrived, curators had taken all the
ground floor at the Eventroom making it impossible to use the stage screen for conferences. A
paradigmatic compromise was finally reached in this case.
However, a more fundamental dispute remains on how much each new exhibition can
change the facilities. That has caused a longer debate between the sales manager and the audience
communication manager. The product the sales department sell for private conferences is a
special ‘Ragnarock-experience, attached to commercial events at the rock-museum. For the sales
department that experience must be recognizable for private customers and cannot change
depending on what exhibition the audience communication department wants to do next. For the
audience communication manager, the Ragnarock experience cannot be one, fixed thing. While
the sales department wants rather fixed conference facilities, the audience communication
department, rooted in the new cocreated museum orientation, wants a much more dynamic and
evolving use of the facilities.
Not only Ragnarock have a challenge with infrastructure. Though, the visiting place of the
old Roskilde Museum, in the middle of the city was rebuild and reopened in 2017 it doesn’t serve
the purpose of a cocreated museum. Besides guided tours of local school classes, very few people
enters the exhibitions.
A.6. The diffusion process and communication strategy
Overall, the impression is that although the idea of the cocreated museum have been
accepted at the museum, the how to do cocreation in ROMU is not yet a significant part of
operational procedures. ROMUs ambition is to create shared planning across departments, but
so far it has not happened. No general approaches have yet occurred across departments. One
respondent belief that the cocreation idea is mainly nursed by the audience communication
department. Consequently, other departments think that they do not need to prioritize
cocreation.
There is not yet any external communication or diffusion of the ROMU way of cocreating
the museum. The process is simple not that evolved. The Managing director says that ROMU has a
long way to go yet. He wants to make user analysis and focus groups as well as invite
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families and members of the museum association and to give them some influence on the curator
task. The plan is also to use social media to communicate to audiences locally, not only for
marketing purposes, but also as part of a dialogue around events and exhibitions and to expand
the museum experience to the digital media, to connect the personal and individualized
experience of history to the local, national or perhaps global history.
A.7. Involvement of professional staff and public services professionals
As indicated above the classic disciplines of the museum, historians and archeologist,
seems to have lesser understanding of and lesser experience of the value connected to a cocreated
museum. One respondent believe that especially the professionals in the more research-heavy
departments have a narrow-minded or specialized perspective on their work that inhibits them
from cooperate with others. The newer professions, especially those with a background
in the media business, seems to have a better understanding of the need and value of a cocreated
museum.
A.8. Methodology
Eleven semi-structured interviews was successfully conducted. Three more interviews
arrangements was attempted. Six was on the ground interviews. Five was done through
telephone/Skype. All interviews followed the official WP2 Cogov interview guide, some of them,
if necessary, in an adapted form. The respondents covered:
• Managing director, ROMU
• Head of audience communication
• Curator, audience communication
• ‘Critical friend’ during the Gasolin exhibition planning
• Head of sales department
• Employee, sales department
• Employee, communication department
• Mayor, member of board
• Former mayor and chair of the board, ROMU
• Professional member of board
• Partner at Musicon, Roskilde Municipality
Documents have been the new strategy 2019-2023 plan, synopsis of the Gasolin
exhibition, and articles from the media, especially Magisterbladet, which is the official magazine
of the union for candidates in humanities.
B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
Besides the term ‘cocreation’ none of the respondents make direct references to models,
ideas or literature associated to the Cogov project. In general, they quickly associate the idea of
cocreation with the idea of the museum as inclusive and history telling as democratic. Also, rather
significant is the fact that the introduction of the idea of the cocreated museum in ROMU is a topdown driven process, from the managing director and the board, who use the new strategy plan
as the key tool to change priorities and use new hiring’s as a tool to change the daily operational
routines.
B.1. Models of Government in use:
Public value
Respondents do not explicitly mention public value. However, the model has a great deal
of explanatory power, when it comes to the orientation of the leadership of ROMU. The
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perspective seems embedded in the perception of the overall problem of ROMU as a lack of public
legitimacy. The orientation is strong among the board, the managing director and have a
stronghold in the audience communication department of ROMU. The ROMU managers that are
embedded in this model seems to be more stewards of public value rather than loyal agents of
politicians. Public value as the increased and experienced value of local/regional (and national
music) history is closely related to the new strategy plan framing as “History is yours”, that is
history as personal, important and relevant in the eyes of the individual citizen. As such
the ROMU product aims to be a significant collective value. Both managers and employees in the
communication branch endorse the belief and importance of strategic management to fulfill the
ambition of a higher level of public legitimacy. Though the very structure of ROMU as an
institution, where three municipalities have pooled their visiting sites into one organization the
focus among the respondents is not on improving stakeholder value among the municipalities.
Instead, the focus among respondents is not improving public legitimacy. As such Moore’s triangle
can be detected implicit in the strategic thinking surrounding ROMU, though the synergy-effects
among the triangles elements has not manifested.
Network Governance
The network governance model is also a part of ROMU. It has been so for a long time but
seems to become diminished in the new strategic orientation of the museum. Network
governance partly drove the creation of ROMU as a collaboration among three municipalities.
Among the partners here was (and maintains to be) not only the cultural committees of the
municipalities, the staff at the ten visiting places as well as the different local voluntary
associations. The voluntary associations is semi-autonomous. None of these partners can be said
to be involved in tackle cross cutting/wicked issue or be part of deliberative processes, today.
They are much more connected to concrete operational tasks and measures at the individual
visiting site.
There seems to be a great level of trust among the three municipalities. This trust are
embedded in the formal institutional structure of ROMU. The decrease of municipality board
members from two to one, and inclusion of professional board members can be interpreted a shift
away from the original network governance model. A structure called “heavy” and described as a
legacy from the days of the founding father, Frank Birkebæk. Increased corporation with partners
in the environment clearly maintains to be part of ROMUs new strategy plan, but rather to
increase public legitimacy, not to solve a wicked problem or increase deliberation.
Co-creation and Co-production
Clearly, the management attempt to adopt a collaborative style, instead of a command and
control style. It is significant, not only in the new management directors own proclamation but
also in the work done on the Gasolin exhibition, which several respondents points out as having
some of the process-elements ROMU must adopt in the future (doing surveys, inviting critical
friends, creating a multi voiced exhibition etc.). This also implies a change in the curator role as a
facilitator of history telling, using new collaborative methods inviting more relevant users and
stakeholders into the decision room, rather as the dominant expert of storytelling. The declared
goal is also to use ICT, especially social media, as a tool to qualify inclusion of citizens in the
creation and debate of new exhibitions. However, it is also evident that the cocreation approach
not yet have been implemented in a systematic way. Besides the efforts during the Gasolin
exhibition there is no new significant lasting producers that can be found at the operational level.
As such cocreation is more a theory than an actual new work practice. Many of the respondents
expects these procedures to be clarified an installed in the coming years, as part of the
implementation of the new strategy plan. It is important to emphasize that it is mostly a top-down
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driven approach. No significant bottom-up cocreation processes or methods can be found
in ROMU, though some new employees in the communication branch support the idea.
Collaborative forms of public leadership.
When it comes to the thinking and talk of how to implement new government structures
there is a close connection between the co-creation and the collaborative leadership
approach among ROMU staff and management. Not only is enhanced internal collaboration seen
as necessary by the employees, also enhanced external collaboration with users and stakeholders
is seen as means for ROMU to increase public legitimacy. The role as facilitator of internal and
external dialogue becomes a significant role for not only the top management but also head of
departments and the individual curators. The managing director attempt to introduce a new
leadership style that is more open, more inclusive to new ideas, though the new style do not
qualify to become a distributive form of leadership. No new forums or places, inside or outside the
well know formal hierarchy of ROMU have been authorized to take decisions. In that sense, the
vertical top down management persists, though the more informal style have changed. According
to the managing director the new inclusive style is more a matter of different generations,
compared to the problematic and harsh style during the leadership of the former managing
director Birkebæk. However, one important difference may also be that the new director have had
a career in the media business, not in the museum branch. He might have a more open approach
to creative solutions and the likes and dislikes of user and target groups that you might expect
from the more traditional managing director of a museum.
Overall, evidence of all government models can be found in ROMU, most significantly the
public value approach. Connected to this there is a hybrid of elements of cocreation and
collaborative leadership. Network governance also shapes the formal structures of ROMU but
seems to be on retreat on behalf of the other models.
B.2. Models of Strategic Management in use: Analysis of the innovative practice in relation
to the various models of strategic management
None of the respondents refer to any specific strategic school, models or formal
management text book. Neither is there an explicit and conscious adaption of such models. The
ROMU strategy is a much more pragmatic response to the problem of public legitimacy. However,
elements, values and thinking associated with several models can be found in the case study.
Strategic design and planning school
There is a clear element of strategic planning in the ROMU approach. All respondents
emphasize the importance of the new, top management driven strategy plan,
which mainly heads of sections are supposed to implement. Back in 2011, after the fusion, the
board decided to use a matrix-design. Today the new strategy plan is also formulated in very
general terms. Besides the timespan 2019-2023 there is no time plan mentioned, no specific units
are pointed out as responsible for tasks, no know techniques are used (like SWOT), and no data
directly mentioned (though counts of visitors at visiting places are often mentioned by the top
management). Where previous ROMU strategy plans have been detailed and long, according to
respondents, the new one is brief and much more general. The emphasis is on the vision of ROMU
as a museum that it relevant and useful in the lives of citizens.
Strategic position school
Though the strategic effort of ROMU is driven of a concern for the relevance and position
of the museum in a modern, event-driven public with a clear competition for citizens attention,
there is not a strong, significant use of positioning-thinking, when it comes to the overall task of
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enhancing the public legitimacy of ROMU. However, the sales department does apply some of
the rationale behind, when the attempt to position the sale of the museum, especially Ragnarock,
as a different type of conference- and meeting place for private businesses. But there is no use of
the positioning school in any formal, analytical sense, involving tools and techniques.
Mintzbergian strategy
The general and vision-oriented strategy plan opens a possibility for emergent processes.
Clearly, the top management state that the vision of the cocreated museum can only be realized
through the cooperation of staff, users and stakeholders. According to several respondents,
inclusion, dialogue and relations are essential for the way the managers must achieve their goals.
Top managers do not claim that they know the answers to specific problems in advance. In that
sense learning, especially learning of how to do a cocreated museum can very well be driven by
emergent processes. Workshops and joint session is also mentioned as a tool for these
discussions. However, the vision is so new for ROMU that hardly any of these processes have
occurred. So far, the vision has been top-down driven.
The entrepreneurial school
In the days of ROMU-founder Frank Birkebæk the entrepreneurial school clearly had a
strong explanatory power. ROMU in those days could in fact be a text book example of the
entrepreneurial school. However, after the whistleblower scandal, Birkebæk’s resignation, the
board realized that there was a need for a new direction for ROMU, a new organizational culture,
as well as a new strategic thinking. The employment of first Henrik Bo Nielsen and present Morten
Thomsen Højsgaard as managing director/CEO, as well as the new formulation of the new
strategy plan, are clearly of a very different nature.
The cultural school
There are some elements of the cultural school expressed through the strong ideas and
high commitment to the vision of the cocreated museum. But perhaps this school of thought was
stronger in the days of Henrik Bo Nielsen as managing director. After the whistleblower scandal
there was a clear need for evaluating and changing the organizational culture of ROMU, from
a harsh, hierarchical and fear based culture to a more inclusive and open one. That remains to
be the task of the new managing director as well. Also, there remains a transformational task
related to the role of curators. However, for many of the respondents the focus seems to be more
on the creation of new, daily routines and on formal organizational features that can support the
vision of the cocreated museum. Their focus is not on a need for change of cultural beliefs and
values. There might be a slight bias in our material here, based on our choice of respondents and
the respondents loyalty towards ROMU.
Resource-based view
The resource-based view is not strong in the strategic thinking of ROMU. Again, it might
have been stronger in the days of Henrik Bo Nielsen, right after the opening of Ragnarock with a
deficit of the operational budget and the formulation of the new strategy plan. However, some of
the competences needed for realizing the vision of the cocreated museum has now been hired or
is about to be hired. That includes the head of the audience communication department. ROMU
could perhaps benefit from a stronger focus on absorptive capacity, to spread the competences of
the new leading employees among staff members.
The corporate governance school
There is a firm element of the corporate governance school in ROMU. The board played a
key role in the formulation process of the new strategy plan. A part of this was to take care of the
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relations to key-stakeholders, which is the cultural committees of the three municipalities. Again,
this element may have been stronger before than today. Much of the responsibility for
implementing the new strategy is presently in the hands of the new managing director.
The strategy of practice school
The creation of the Gasolin exhibition could to some extent represent strategies of
practices. For the audience communication department there is no one-size fits all approach to
the cocreated museum. The partners, professionals, users and stakeholders that is asked to get
involved depends on the task at hand. However, the strategic thinking connected to these efforts
is not very strong. ROMU could perhaps benefit from a stronger focus on strategy as practice,
to find new operational procedures that can support the vision of the cocreated museum.
Overall, the ROMU strategy cannot be estimated to one specific school of strategic
management. However, the ROMU story contains a clear shift in the strategy approach, associated
with the resignation of the founder Frank Birkebæk. Previously, the entrepreneurial school
was dominant, but has now been significant prioritized lower. Elements of the Cultural school, the
resource based view and the corporate governance school maintains to be part of the process, but
not as strong as before. Today, the strategic planning school is the most dominant strategy, mixed
with emerging elements of Mintzbergian School and the strategy of practice school. All in all, the
most influential schools have been the entrepreneurial school, strategy planning school and
cultural school.
B.3. Key learning points and final remarks (500 words)
The co-creation approach in ROMU is not yet that developed. So far it has been a rather
centralized and top down driven process by the board and shifting management
directors. Currently, the vision of the cocreated museum is most evidently maintained by the
managing director and the head of audience communication department. Bottom-up processes
involving staff at all levels, as well as user groups, partners and stake holders have not yet evolved.
There seems to be an openness and readiness among the staff to pursue the same vision as the
management.
When it comes to government models, ROMU has evolved from founded as a network
governance structure among three municipalities, to become more shaped by models of
cocreation and – most significantly the public value approach. It is rather new that the public
legitimacy question has been pointed out as the overall strategic challenge for ROMU. That means
that there is no new significant way of measuring or determine increase in public value. The only
significant way of measuring impact is the traditional performance indicator of museums: the
number of visitors at the ten local visitor places.
When it comes strategic management models, ROMU has evolved from a text book
example of the entrepreneurial approach to a hybrid of cultural school, RBV and corporate
governance and strategic planning, with a further tendency to add Mintzbergian strategy and
strategy of practice to its strategic model.
The case study shows that the managers use a broad, pragmatic and hybrid approach,
highly transformed into local circumstances, both when it comes to government and strategy
models. Though mixes of different rationales can be found in the case study, none of
the respondents refers directly or indirectly to specific models of government or strategy covered
by the Cogov project.
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It continues to be a major challenge for ROMU to secure economic resources for daily
operations. Lack of financial resources is persistently the most substantial barrier for fulfilling its
role as public value contributor. There is not necessarily a direct conflict between increase of
commercial income and fulfilling the vision of the cocreated museum, but the case study shows
that there might be. Sales department and audience communication department have disagreed
over the use of the scarce space at Ragnarock. Furthermore, and more severe the two departments
have different notions of the nature of the public value product, ROMU shall provide. Sales
department wants a rather fixed product, audience communication department wants a dynamic
product.
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Urban Green Newcastle
Authors: Dr Siobhan Daly, Northumbria University and Dr Rachael Chapman, Northumbria
University
Abstract
On 20 November 2017, the Cabinet of Newcastle City Council (NCC) agreed to create a Newcastle
Parks and Allotments Trust. This entity is now known as Urban Green Newcastle (UGN), which
has charitable status. The maintenance and management of the city’s 33 parks and 62 allotments
was transferred to an independent entity. In the context of austerity, UGN embodies NCC’s
innovative response to successive years of cuts in the budget of the Parks and Countryside Service.
Led by a small project team in NCC, the development of UGN involved collaboration with external
organisations such as the National Trust and an extensive public consultation exercise. UGN is an
innovative governance structure of green spaces in the UK which enables it to be independent of
NCC and to ring fence any income it generates for parks and allotments. At the same time, through
its charitable objectives and the democratic principles that shaped the development of UGN, it
remains accountable to users and communities through its structures, and acts to safeguard their
health and wellbeing.
A. AGENCY/ORGANISATION AND THE TRACER INNOVATION
A.1. Agency/organisation background
Main Features
On 20 November 2017, the Cabinet of Newcastle City Council (NCC) agreed to create a
Newcastle Parks and Allotments Trust. In October 2019, the Newcastle Parks and Allotments
Trust was renamed as Urban Green Newcastle (UGN). The management and maintenance of all 33
parks and 62 allotments in the city of Newcastle upon Tyne were transferred to this newly created
entity. The governance proposal that was presented to the Cabinet set out the constitution of the
Newcastle Parks Charitable Trust as a company limited by guarantee: it has charitable objectives
and a trading company, which is limited by shares. To establish the Trust (henceforth referred to
as Urban Green Newcastle, UGN), the Cabinet also agreed to a set of processes and governance
arrangements, which were required to meet the legal, fiduciary and human resource implications
of the decision.i
The Cabinet’s decision to endorse the creation of what is now UGN, marked the end of a long
period of public consultation and reflection by public officials at NCC. In July 2017, the Cabinet
endorsed the work of public officials at NCC who had been tasked with the development of
alternative models of service delivery for the city’s parks, allotments and recreation facilities. ii As
discussed below (section A.5 and A.2), the work of these officials was a response to funding and
staffing cuts to the Parks and Countryside budget and staff base since 2010/11. It entailed:
The consideration of a number of different options for managing and delivering services
relating to parks and allotments; for example, to maintain existing arrangements and
structures; to set up a Public Sector Mutual; or, to create a Local Authority Trading Company.
• Local authority officials worked with the National Trust and the non-profit organisation,
Social Finance to identify and consider models of delivery. The National Trust was also
working with other local authorities to consider options for the delivery of Parks and
Countryside servicesiii. As the other local authorities withdrew from the collaboration, NCC,
National Trust and Social Finance continued to work on proposals for Newcastle’s parks and
allotments.iv
•
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A number of public consultation events were also held between 13 February and 23 April
2017.
• (i) The first phase invited comments from the public via an online platform, Let’s Talk
Newcastle. In addition, the public had opportunities to attend ‘drop in sessions’ or to
communicate with NCC via letter or email. Meetings with key stakeholders were also held; for
example, Friends of Parks groups. This phase identified a need for further consultation with
the public.
(ii) The second phase of public consultation began on 23 March 2017. It was a
collaboration between NCC and Open Lab from Newcastle University. Open Lab is a multidisciplinary centre which is committed to using ‘human-centred design’ to find solutions
to problems. Open Lab draws on the research and expertise of its team to work with
stakeholders to co-produce and co-design solutions to problems and research.1 During
this phase, in addition to consultation events, social media platforms such as Twitter and
a website Let’s Talk Parks were used to facilitate conversations and to enable NCC to
disseminate information.v
• Local authority officials were also required by NCC to be mindful of some key principles.
These included:
i.The Council should remain the public owner of the city’s parks and allotments.
ii.There should be no charge to access parks, though charging for some facilities and events
was identified as an area of income growth;
iii.NCC’s commitment to the ‘One City’ principle. This is a commitment to ensuring that
everyone has equal access to parks and that parks are resourced in a fair and equal way.
This ruled out proposals that focused on particular parks;
iv.Parks should provide people with spaces and facilities that will benefit their health
and wellbeing;
v.Related to this, parks should be places of safety and maintained to an appropriate
standard; and, finally,
vi.All groups connected to parks and allotments should be involved in the development of
new models for the delivery of this service.vi
•

As outlined above, these processes culminated in the Cabinet’s approval of the model, now UGN
in November 2017. The governance model is shaped by three principles.
• The first principle underlines the independence of the UGN from local authority control.
• The second principle underlines the responsibility of the UGN’s leaders to ensure that the
public interest is at the heart of the delivery of the charitable objectives.
• The third principle states that engagement with stakeholders should be part of the
effective governance of UGN. vii
These principles inform the leadership structure and decision making principles that shape
the governance of UGN.
Decision making Process and Leadership
The governance structure of UGN is outlined in Figure 1. This outlines the organisation’s
key stakeholders and their associated roles and responsibilities. The Board of Trustees meets at
regular intervals throughout the year. Trustees also serve as members of sub-committees. The
Board may be made up of either 12 people, including one trustee nominated by NCC and 5 to 11
other appointed trustees, or 13 trustees, including two individuals nominated by NCC and at least
11 other individuals appointed to the role.viii The trustees we interviewed spoke of the resources
that their professional background and experiences enables them to bring to the board. The Chair
maintains regular lines of communication with the Chief Executive and with other trustees. Prior
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to the launch of the UGN, including the Trust before the change of name, the trustees played key
due diligence roles in ensuring that all relevant documentation and processes were put in place.
The chief executive leads the day to day functioning of UGN; the delivery of its business
plan; and the staff that work for UGN, including alongside volunteers. As outlined in Figure 2, there
are three principal directorates which are led respectively by a Parks and Allotments Director, an
Enterprise Director and an Operations Director. Each director manages a team of individuals and
responsibilities. Figure 2 provides an overview of the size of UGN and the scale of its operations.

Figure 1

Figure 2
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Organisational Culture
At the time of the interviews (December 2019/January 2020), according to our
interviewees, the organisational culture of UGN was still very much in the early stages of
development. Strategically, the chief executive has a key role to play in shaping this. The different
– and new - roles and responsibilities prompted by the creation of UGN, for example, events
management and finance, have also brought in individuals from different professional
backgrounds, including from the private sector. As underlined by one interviewee, the creation of
UGN also requires staff who used to work for NCC to get used to new ways of working. As such,
another of our interviewees stressed that the organisational culture that UGN is developing is one
rooted in ‘co-creation’. This involves building sustainable working relationships between
Trust employees and between UGN, stakeholders and the wider public. A range of stakeholders
including staff within UGN, users of parks, community and voluntary groups are part of different
aspects of UGN’s strategic and operational planning.
The process of creating UGN also appears to have led to a culture shift amongst the project
team and forced them to think differently and more “creatively” than they normally would as
Council Officers. Overall, the emerging organisational culture within UGN has internal and
external, often politically charged dimensions.
A.2. Perceptions of the Problem
Austerity provides the backdrop for the creation of the Newcastle Parks Trust, now
UGN. In this context, local authorities have had to contend with cuts to their budgets, alongside
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increased demand for services. To be resilient and responsive to pressures in this environment,
local authorities have also had to identify new practices and models of delivery. ix Spatial analysis
of the effects of austerity suggests that cities like Newcastle have been particularly negatively
affected by cuts to central government grants to local authorities, which have had knock on effects
on services.x As a non-statutory service, there were substantial reductions to the resources
available to the parks and countryside service area. The budget for this service had declined from
UK£2.589m in 2010/11 to £0.87m in 2017/18.xi As a result, the service was not fit for purpose
and there was a backlog of repairs and maintenance jobs across all aspects of the service.
In the wider policy context, the public health benefits of parks and their importance as
a public service are underlined. xii A report by the Heritage Lottery Fund in 2016 suggested that
numbers of people using parks were on the increase. It was estimated that more than half of all
adults access a park at least once a month and 90% of households with young children do so at
least once a month.xiii The Rethinking Parks initiative was launched by NESTA, Heritage Lottery
Fund and the National Lottery Community Fund in 2012. It underlined the need to identify new
models and means of managing and maintaining parks that would strike a balance between public
health and benefits of parks and projections about public funding for parks. In 2012, this was
expected to fall by 60% in the following decade.xiv A number of different ideas and innovations
about how to sustain the future of parks have come out of this initiative. Some have enjoyed more
success than others.xv The creation of the Newcastle Parks and Allotments Trust (now Urban
Green Newcastle) was not part of this initiative, but it did provide opportunities for networking
and learnings for the Project Team. Their analysis and awareness of the wider policy context and
innovations made them aware of the need to find, a new creative model to sustain Newcastle’s
parks and allotments. Existing models of commercially outsourcing services were deemed
unsuitable. The delivery of services in the parks and countryside area required a balance between
financial sustainability and the public health benefits of the service, alongside the principles of
accessibility and inclusiveness that were important to the council.
A. 3 Innovative Practice
Core Idea and Content of Service Innovation
The Target Operating Model (TOM) is the finance model, which sets out the financial
relationship between UGN and NCC. It is also one of the most innovative features of the
development of the model. Its key features are that NCC contributes UK£7 million. It is anticipated
that by 2027, UGN will be financially sustainable and independent from NCC.xvi As an independent
organisation, with a trading subsidiary company, UGN has the power to retain any income
generated by parks and allotments and to ring fence it for the service. The governance structure
of the model protects parks and allotments from NCC’s decisions about budgets and spending in
particular service areas. Any resources generated by the activities of UGN can be re-invested in
parks and allotments to address some of the maintenance issues and falling standards. The model
also meant that parks and allotments were shielded from the effects of politics and politically
weighted decision-making. However, a number of interviewees also stressed that UGN has
to ensure that all parks benefit equally from income generation activities, and not just those that
are more likely to yield revenue.
Implementation Strategy
Though austerity was the principal driver for the development of UGN, the project was
enabled by, first, the leadership of the project team and, second, support from senior leaders in
NCC and from political leaders in the council. Interviewees who worked within the team or
alongside it at different stages of the project spoke of how key leaders fostered inclusive cultures
of working. Members of the project team also tried to be regularly available and open to answering
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questions from other council officers, including the Parks and Countryside Service. Interviewees
spoke of the salience of the support the project team had from the Chief Executive of NCC. The
development of UGN occurred at a time of political stability in terms of the leadership of the
council. Support from key councillors and the cabinet was a crucial enabler of the project.
As outlined in Section A.1, the development of UGN involved an extensive public consultation
exercise, which was led by the Project Team. This also attracted extensive media and social media
coverage.xvii For some interviewees, the public consultation was one of the most interesting
aspects of the project. It revealed the views of the public about the proposals to create the
Newcastle Parks and Allotments Trust. The project team had to address some public opposition
to their proposals, but it proved to be valuable opportunity to listen and learn, which would inform
the development of the model.
The scale of the public consultation and its findings underlined the need for UGN’s governance
structure to incorporate an inclusive form of community representation. Specifically, this needed
to complement the financial principles of equality of provision to ensure that a wide range of
voices (and not the loudest) have the potential to have a say in how parks and allotments are
managed. Some of the principal themes to emerge out of Phases 1 and 2 of the public consultation
included:
• Finance-Related Themes: On the one hand, there were concerns about the potential of
UGN to become financially sustainable. On the other hand, there were arguments that
UGN should be discerning about the types of business relationships it cultivates and the types
of commercial activities permitted in parks.
• Parks as public spaces with public benefits: Participants in the consultation process
underlined the public health and wellbeing benefits of open spaces like parks to the general
public. They stressed the need for any model to protect this by ensuring equality in terms of
access to parks and the conservation of open spaces too. However, the benefits of
opportunities to volunteer in parks, and to generate openings for public education was
acknowledged and well-received.
• Accountability: There was discussion around how to ensure that the parks remain
accountable to users and the communities that they are part of. Linked to this, ensuring that
the voice(s) of local communities were present and vibrant within the governance of UGN was
salient.xviii UGN’s commitment to co-creation across all aspects of its strategic and operational
planning can be viewed as one way in which the organisation seeks to address any issues and
concerns regarding accountability.
Operational Changes
The creation of UGN necessitated a number of operational changes, which, in turn,
generated a number of barriers for the project team to negotiate. First, UGN represents a
fundamental shift in how NCC manages its services. The project team encountered some
scepticism from other council officers about how UGN would work. There was a political
dimension to the operational and, arguable organisational culture shift required within NCC. One
interviewee felt that some of the opposition and/or reticence the team encountered from
councillors and the public was rooted in fears about a loss of ‘democratic control’ by NCC over a
public service.
The development of UGN required that staff within the Parks and Countryside Service
would become employees of UGN rather than NCC (in accordance with the Transfer of
Undertakings (Protection of Employment) Regulations “TUPE”). There was opposition to the
model from staff who worked within the Parks and Countryside Service. Although there was some
turnover of staff as the project developed, one interviewee stressed that some staff were
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‘pragmatic’ (even ‘energised’) by the proposal. They saw the potential of the model to address
many of problems and areas of dissatisfaction. UGN has meant some changes to the roles and
numbers of Park Rangers . At the time of the study, there were two senior rangers working across
33 parks; five rangers and two assistant rangers, with proposals under discussion to make the
latter two ‘rangers’ (see Figure 2).
As outlined in Figures 1 and 2, UGN has its own governance structure. It is led on a daytoday basis by a Chief Executive who was appointed in the autumn of 2018. Until January 2020, a
member of the project team worked as a formal liaison between UGN and NCC. UGN has created a
number of roles and employment opportunities too, including in resource-generating areas such
as fundraising and events management.xix The name change from Newcastle Parks and Allotments
Trust to Urban Green Newcastle in October 2019 was more than a rebranding exercise.xx As the
product of collaboration with a range of stakeholders, within and outside the organisation, it was
part of the consolidation of UGN’s identity with a name that reflected the values and principles of
the newly created entity.
A.4 Impacts and Outcomes of the innovative practice, including Diffusion of the Idea
It remains too early to make a full and informed assessment of the impact of UGN on the
management and maintenance of Newcastle’s parks and allotments. However, the model has
inspired interest from other local authorities and ongoing work by NESTA, HLF and the National
Lottery Community Fund around parks. As a requirement of support received from organisations
like HLF, staff at NCC were required to attend events around the country. This provided
opportunities for informal networking and conversations with individuals, including staff from
other local authorities, about the development of UGN. One interviewee underlined that the point
of these conversations was not to recommend the wholesale adoption of the UGN model
elsewhere, but rather it was about the sharing of knowledge and ideas that could be adapted by
other local authorities. It is worth noting that a range of different models and ideas regarding the
future of parks and allotments continue to be promoted by NESTA.xxi
A.5 Barriers and Drivers of the Innovative Practice
The barriers and drivers of the innovative practice are outlined in Tables 1, 2, 3, 4 below.
A.6 Involvement of Professional staff and public services professionals
As outlined above, the project team was led by, and composed of professional local
authority officers. They consulted with other local authority officers as required. They worked
with local councillors and the cabinet throughout the process, both supporters and those in
opposition to the model. The team collaborated with National Trust and had support from the
Heritage Lottery Fund. They also worked with Social Finance. A firm of local solicitors supported
the development of the Governance Proposal. Despite some scepticism and opposition expressed
among some professionals in NCC, the project team was motivated to deliver a successful solution
and acted as an enabler if not a driver for change.
A.7 Methodology
The case study encompasses a reflection on interviews with eight individuals who were
involved in the project. This number includes individuals who were part of the project team; those
who are involved in UGN as employees or in a volunteer capacity and an individual who worked
alongside the project team. The interviews were contextualised with reference to documents in
the public domain such as Cabinet Reports. A draft of the case study was shared with senior
members of the NCC project team and UGN.
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B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
1. MODELS OF GOVERNMENT
Drawing upon the literature review produced for Work Package 1, the development of
UGN reflects some aspects of public value. It is clear from the case study that the project team
and all involved were driven by a need to address the financial problems posed by the
management of the parks and allotments. However, the solution was not one rooted in a discourse
of saving money and costs. Rather, as discussed in Part A, the UGN model and the process that
underpinned its development underlined the need to give equal importance to public trust in the
initiative and to its public legitimacy.
In relation to network governance, as the development of UGN led to the establishment of a
separate entity, it is difficult to see the direct relevance of this body to work. However, as
UGN grows and staff become more involved in working with, and seeking to influence policy or
other organisations, then this model may become pertinent. Generally speaking, the context of
government to governance is, of course relevant as a broad framing of local governance in a
context of austerity.
The language of co-creation is mentioned by some interviewees, though not co-production.
The precise meaning that interviewees have is unclear but it tends to be used in the context of
describing the approach (or ‘mind-set’) taken by the project team, and the importance of the
public consultation exercise. It also appears integral to the future strategic vision and operational
approach that is being cultivated by UGN. As outlined in the literature review, there is an
expectation with reference to co-creation and co-production that consultation will be a ‘two-way
process’ where ideas from the consultation are incorporated into the final decision or initiative.
The interviews suggest that this did occur to an extent in that suggestions from the public were
incorporated into the final model. All told, though the public consultations involved members of
the public, in accordance with principles of co-creation, the extent to which, this consultation
transformed ideas and thinking about parks and allotments from the bottom up remains
unclear. Moreover, consultations are a limited form of dialogue in co-creation with a top-down
dynamic. The most advanced forms of co-creation are characterised with innovative forms of
dialogue, such as (face-to-face or digital) committees or living labs, whereby decision-making
powers in design and delivery are conferred to services users. Notwithstanding, as stated above,
UGN is explicitly committed to co-creating and co-delivering its strategic and operational
plans. Given the interest that the public and green space users expressed in the consultation, UGN
is unlikely to face difficulties in attracting interest for more advanced forms of co-creation.
The Repository which was produced for Work Package 1 classified the Newcastle Parks and
Allotments Trust, now UGN as a case study of collaborative leadership. The ways in which the
work and approach of the project team is described by interviewees reflects some of the key
characteristics associated with public managers as collaborative leaders. They work in and across
different environments with different stakeholders. They see the need to build relationships and
listen to others in order to build collaborative ways of working. This is complemented by support
from leaders at senior and/or political levels.
2. SCHOOLS Of STRATEGIC MANAGEMENT
Of the ten schools of strategic management, the case study reflects a mix of elements of
the Strategic
Design
and
Planning
Schools and
the Cultural
School. While public values (especially trust and equality) are at the centre of strategic thinking of
UGN, we did not find any evidence of public value as a strategic model in terms of implementing
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indicators and parameters for the achievement of public value (i.e. the Moore model of strategic
management).
In terms of the Strategic Design and Planning School, it can be argued that the strategy the
project team adopted to create a formal organisation (UGN) was driven by the broader challenges
posed by austerity for NCC. As discussed in Part A, the development of UGN represents the efforts
of the project team and other relevant stakeholders to identify a strategic balance between the
need to deliver an important public service (parks and allotments) with their analysis of the
broader environment. Though there was support from senior council figures and politicians, the
project team led the delivery of the initiative on a day-to-day basis.
However, in line with some of the key tenets of the Cultural School, the development
of UGN was more about building collective and collaborative means of working and support. The
end result was a formally-constituted entity but the process that underpins it is rooted in
principles of collaboration and collectivism. It is also transformational in what it has achieved. In
terms of the management of parks and allotments, the outcome of the project is trailblazing in
terms of the scale and scope. It serves as a model for other local authorities. The ways in which
interviewees talk about organisation culture, within the Council and in the newly created Trust
also suggests that an emphasis on transformational rather than transactional leadership was
salient and will continue to be.
Tables
Table 1 – Drivers of the Newcastle Parks and Allotments Trust
# Drivers
D1

Austerity

D2

Cuts to the Parks and Countryside Service budget

D3

Public Health and Wellbeing

D4

Backlog of maintenance problems.

D5

How to protect a non-statutory service

Table 2 – Drivers’ effects of the Newcastle Parks and Allotments Trust
#
Drivers’ effects
DE1

Project Team convened to identify solutions to problems outlined above.

DE2
DE3

Political Support for the project team and support at senior leadership levels in NCC (including
councillors).
Different models of managing parks and allotments considered.

DE4

Extensive public consultation exercise.

DE5

Collaboration with external actors such as National Trust and Heritage Lottery Fund.

Table 4 - Barriers of the Newcastle Parks and Allotments Trust
# Barriers
B1 Scepticism from local authority colleagues.
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B2

Concerns and Opposition from the Public.

B3

Concerns and Opposition of some staff in Parks and Countryside Service.

B4

Political Opposition to the UGN model, rooted particularly in concerns about accountability,
equality of access to parks and democratic control of service.

Table 5 – Barriers’ effects of the Newcastle Parks and Allotments Trust
#
Barriers’ effects
BE1

Open and Inclusive approach taken by project team to answering questions from colleagues.

BE2

Some feedback from Public Consultation informs the final iteration of the UGN Model, e.g.,
community representation and voice.
Principles that align with accountability, equality of access and democratic control underpin the
creation of UGN.

BE3
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Abstract: Short introduction of the case study
The Netherlands have a history in regional network governance in social and labour market
policy. Last decade, new initiatives were taken by initiating 35 labour market regions and a
national Program Council as well as a national Work Chamber with regional counterparts as
coordinating platforms. The networks include – in different combinations – the national and local
public agencies for social benefits, social assistance and public employment services, the public
and/or private so called social work companies, and social partners (employers’ associations and
unions). This report describes the diverse stakeholders’ perspectives on regional network
governance for social and labour market policy, and investigates their innovative practices. The
report is based on a documentary study and 30 in-depth interviews with 33 respondents at
national policy level and in five regions (see A.1 and A.8 for details). We describe the problem
perceptions, aims and strategies, the character of the innovation and its implementation, and the
barriers and implications of network governance in Dutch labour market regions.

AGENCY/ORGANIZATION AND THE TRACER INNOVATION
A.1 Agency/organization background
This section provides a picture of the agencies/organizations that are promoting the
innovative promising practice and are strongly involved. We first provide an overview of all
partners and then present in more detail the three key stakeholders in the regional networks.
The Ministry of Social Affairs and Employment (SZW) is one of the 12 national
departments in the Netherlands. It is responsible for, among other things, income policy, social
security, employment and working conditions. Regional network governance in social and labour
market policy is promoted by the national government since 1990, with diverse reforms, models
and partners. The main message of the Ministry over the last decades is: ‘doing more with less’,
with network collaboration viewed as one of the instruments.
UWV is found in 2002 by a merger of six organizations, as an independent administrative
body under the Ministry of Social Affairs and Employment, employing 17.553 employees (2019).
Its mandate is to carry out the national policy for employment and disability by providing benefits
and employment services to 1.1 million citizens. UWV is an executive agency with five divisions;
the Public Employment Services (PES) division has a headquarter in Amsterdam and 35 regional
offices. UWV has a hierarchical internal structure and is organised in districts (different from the
35 labour market regions). Its culture is inward-looking, and the leadership style is defensive
rather than pro-active.

Municipalities are the ‘lowest’ government level. The 355 municipalities each have their
governing councils, elected by the local citizens. Since 2015, the national government has
(further) decentralised its policy for citizens in social assistance (about 400.000) to the
municipalities. Along with the decentralisation, budgets were reduced. Municipalities show a
large variety in organising their services; the leadership style is basically top down, and the overall
culture is focused on internal debate and political agreement.
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VNG is the general association of the 355 Dutch municipalities. VNG operates through
membership and participation of local governments in boards and committees that are
supported by VNG staff. The culture of VNG is rather formal; its leadership style is cooperative
(internally) but critical in its lobby toward the national government. VNG recently shifted its
focus from a more top down approach towards encouraging bottom-up discussion and
information from the municipalities.
Divosa also represents Dutch municipalities, but specifically the directors/head of
municipal departments for social policy and labour market participation. It has its cultural
background in social work for vulnerable citizens. Compared to VNG, it has a small staffing
bureau. Despite its small size, Divosa is powerful, at least in opposing central policy mandates
for local policy standards.
Cedris is more recently recognized as a partner to be included in network governance.
Unlike the public status of UWV and municipalities, Cedris represents a variety of about 80
public, private and non-profit organizations, ranging from Sheltered Enterprises (the traditional
public organizations) to different types of ‘social work companies’. Cedris has a small staff, its
culture seems more entrepreneurial and its leadership style less formal than the other partners.
The Program Council Regional Labour Market(PRA) is a national council that
includes UWV, VNG, Divosa and Cedris as the four partners. The staffing bureau has a central
coordinator and four managers, for economy, healthcare, education, and integration of migrants.
The PRA has received a budget from the Ministry for supporting the regions and guiding the
implementation of new legislation in the regions. These two tasks sometimes conflict because
“the Ministry often wants to roll out top-down models while the PRA likes to discuss different
ways of how to develop changes together with the regions.”, as a respondent states. As a
compromise, they discuss the Ministry’s models as options (Programmaraad, 2017; 2019).
Employers’ associations: VNO-NCW and MKB represent the larger companies and SMEs
respectively. The employers’ associations are not in the Program Council but are a partner in the
Work Chamber, another platform for coordinating social and labour market policy with the
unions and the VNG (since 2013). A main task of the Work Chamber and its regional counterparts
is to coordinate the implementation of the Job Agreement, in order to realize 125.000 jobs for
people with labour restrictions by 2026 (Wet Banenafspraak, 2015).
Unions: FNV is the largest union with about 1 million members; CNV is the Christian union
with about 235.000 members, and VCP is the smaller union for professionals with about 160.000
members. The unions represent employees, unemployed and pensioners. They are not partners
in the Program Council, but involved in the Work Chamber, and committed to the same Job
Agreement as the employers’ association and the government. Unions as well as employers’
associations are also represented in the 35 regional Work Chambers that are platforms for
designing regional labour market policy (confusingly referred to in government documents as
regional work companies).
The National Client Council (LCR) is a formal partner in the policy development of the
national government. The LCR is a consultative body for national client organizations and client
councils who act on behalf of pensioners and benefit recipients, people with disabilities or
chronic illness. UWV and municipalities each have their own client councils who act on behalf of
(individual) clients, and have representatives in the LCR. Since the formation of 35 labour
market regions, there are also (attempts to develop) regional client councils (Zinziz, 2017). The
LCR mission is to improve the position of individual clients: “The client must really be at the
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centre of government and implementing organizations' policies so that the client can take
responsibility.” (website LCR, mission).
Key stakeholders in regional network governance
At the regional level we can distinguish three key stakeholders in executing public
services for social and labour market policy: regional offices of UWV (one per region),
municipalities (7-18 per region), and social work companies (1-5 per region). There are 35
Labour market regions in the Netherlands. We selected five regions across the country that vary
in size and governance structure. These regions are A. Rijk van Nijmegen; B. Stedendriehoek en
NW Veluwe; C. Midden-Utrecht; D. Drechtsteden and E. Noordoost Brabant. Regions A and D each
represent seven municipalities; regions B and C hold 14 municipalities, where B has four medium
sized cities in its region and C includes one of the four big cities in the Netherlands. Region E is
the largest in size, and encompasses 16 municipalities. Formal relationships between
municipalities are much closer in A and D, as compared to B, C and E. We concentrate on the
regional network collaboration of UWV, municipalities, and social work enterprises in the context
of a wider group of national and regional/local stakeholders, as described before. The main
characteristics of the three key stakeholders in the regions are described in Table 1.
Table 1. Characteristics of the key stakeholders in regional network governance
Key

Policy mandate

Objectives

Formal

constitutiona
l
governance

stakeholder

status

UWV

Formal

Internal

Leadership

organisational

style

structure

structure

Overall
culture

Social benefits

Assisting

National

Independent

Centralized,

Top down,

Managerial

and PES for

citizens with

agency

administrative

implementation

administrative
,
focus on tasks,

unemployed or

job finding

body under the

by district - and

defensive

implementatio
n

disabled citizens

and

Ministry of SZW; regional offices

rather than

according to

provisional

operates within

pro-active

national

income

national laws
and

standards

national political

demands
Municipalities
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Social
assistance

Assisting

Local

Autonomous
local

Centralized,

Top down,

Local political

government;

large variation

political,

focus, stress
on

clients of social place

operates within

in organising

diverse,

policy design,

assistance and citizens in

national laws
and

services, in-

relatively

search for

(formally) for

participation

local political

house and/or

volatile

internal and

NUGGERS*

and social

demands

outsourced

and PES for

hard-to-

government

external

inclusion

support

Social Work

Social work

Executing

Public,

Different

Decentralised

Bottom up,

Practical focus

companies

inclusion and

municipal

private or

governance

structure

executive,

on vulnerable

sheltered

and/or

hybrid

structures;

employment

private

organisa-

operates within

with
employers,

employment

tions

laws and

and
production

services

entrepreneuri
al
citizens, deals

contracts with
municipalities
and
employers

*NUGGERS are inhabitants who search for a job but are not entitled for social benefits or social assistance

We will come back to the overall picture and its variety in the following sections. Apart
from the three key types of organizations for public services on Work and Income in each region,
there are many other relevant actors, such as (local) employers’ associations, unions, agencies
for temporary work, regional work chambers, educational organizations, private re-integration
bureaus and economic boards. As often mentioned by the respondents: ‘It is busy in the region.’,
implying a large amount of actors and initiatives, deliberating simultaneously about many –
related - topics at different tables.
A.2 Perceptions of the problem
This section aims to characterize the different stakeholders’ problem perceptions as a
context of the innovative practice. Asked for ‘which problem(s) should be solved by regional
network governance in labour market regions’, the respondents mention five different
objectives for their collaboration:
1) Improving services for employers with vacancies that are difficult to fill by
usual channels (such as personal networks, advertisement, agencies for
temporary work etc.).
2) Offering better services to citizens to find a job (in particular for hard-to-place
unemployed, related to age, health restrictions, migrant background,
education, debts, family problems).
3) Reducing the costs of the social security system (by less social benefits and social
assistance).
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4) Vitalizing the regional economy, connecting labour market solutions to
technology and education; social and economic development at a regional
scale.
5) Enhancing efficiency and quality in service implementation (transparency, access, etc.).
Our study thus shows a large variety in problem perceptions. Although many respondents
touch upon more than one objective for collaboration, there is no joint idea of how to bring the
different objectives together and how to address one problem while not increasing another. The
problem perceptions seem to diverge at three points:
A. Demand- versus supply side policy. A considerable group of respondents in our study
emphasizes objective 1 as a primary focus (assisting employers). Employers indicated in a
survey in 2018 that 46% of their vacancies were difficult to fill (UWV, 2019). Please note that
about 80% (estimated) of total job matching is without interference of public agencies. The
total number of estimated vacancies in 2019 is 1.2 million. Many respondents also stress
objective 2, work inclusion of the unemployed, in particular of vulnerable groups. About 1.5
million people in the Netherlands are dependent on social benefits or social assistance; it is
not known how many could (partially) work and would match with the vacancies. Although
employers are evidently needed to provide jobs for this group, it is not clear if and how a focus
on the first objective will contribute to objective 2, or vice versa.
B. Short-term versus long term strategy. The majority of the respondents focus on achieving
short term outcomes: saving costs (3) and improving efficiency (5). They follow the national
policy aim that clients have to leave the social security system as soon as possible. The main
performance indicator for the PES services is job placement for at least 6 months. Therefore
the services are focused on immediate job finding, regardless the type of (flexible) contract,
and the perspective on future self-reliance. From a sustainability perspective, it can however
be more relevant to assist clients of social security with training and education that increases
their competences and job chances, to retain more long term impact on objective 2 as well as
3.
C. How integrated should policies and services become?. Most respondents believe that regional
network collaboration is first and foremost to enhance efficiency and quality in PES services
(5), even though many indicate that the current network collaboration makes little
contribution to this. The switch of the national policy in 2012, in a context of strong budget
cuts 1 to focus on the complementarity of public services in regional networks rather than the
prior aim for integrated services in network cooperation has severely damaged the trust and
relationships between UWV and municipalities in the regions (in 2012 the 98 ‘Work Plazas’
of UWV and municipalities had to be reduced to 30; Panteia, 2015). However, it is also
mentioned in the interviews that an even wider perspective is necessary and integrated PES
services are viewed as only one (small) element in (future) collaboration. Respondents
believe that the larger aim of regional network collaboration is to revitalize the regional
economy and labour market (4), where public PES agencies should collaborate with relevant
actors beyond PES (e.g. economic boards, companies, municipal departments of economics
and education rather than only social departments).
Respondents do not discuss or define how the different perceptions and approaches
(prioritizing demand/supply; short term/long term; type and degree of integrated policy)
can be bridged and tensions solved.
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A.3 Innovative practice
History, background and content of the innovative practice
Regional network governance in social and labour market policy is promoted by the
national government since 1990, with diverse reforms, models and partners. Between 19912001, tripartite boards of government and social partners were installed at national and
regional level, as an early type of Network Governance model. This model was replaced by the
SUWI Act 2001, shifting the ideal to New Public Management by outsourcing a large part of the
public employment services to private partners.
Yet simultaneously, local/regional network collaboration of national (UWV) and local
actors (municipalities) was promoted in service provision. Since 2012, when the PES budget was
reduced by a new government coalition in times of austerity, UWV-services for citizens were
almost entirely digitised (Algemene Rekenkamer, 2017). UWV was faced with major cuts;
approximately € 440 million between 2011 and 2017, which was a major incentive to moving
from a full service concept to self-service, increasingly replacing personal face-to-face services
with digital services (UWV 2012). In 2015, ‘decentralisation’ became the dominant trend for
reform in social and labour market policies. With the Participation Act 2015, municipalities
received more tasks and responsibilities for integrating their own services in ‘the Social Domain’,
including social assistance, social work enterprises, youth policy and local care.
Regional network collaboration is a distinctive strategy for renewal by co-governance
and co-production, rather than the earlier and current attempts for privatisation or pure
decentralisation to local government. Regional network collaboration should overcome
fragmentation and bureaucratisation of public services and encourage collaboration, leadership
and entrepreneurship. The focus is to deal with various social and economic challenges as
present in many EU countries, in particular the social inclusion of disadvantaged jobseekers and
the matching of vacancies for specific expertise and skills.
The national government and the social partners established a Jobs Agreement in 2013,
resulting in the Jobs Agreement Act 2015, with the aim of creating 125.000 jobs for people with
labour restrictions by 2026. Implementation should be organised by a national Work Chamber
and 35 ‘regional work companies’ in the 35 labour market regions, co-governed by employers’
associations, trade unions, the municipalities, and UWV, with the central regional city in a lead
role (Wet banenafspraak [Jobs Agreement Act], 2015).
The intent of the regional network collaboration was to develop better and tailor-made
services, beyond the highly complex, fragmented and risk averse processes of single public
agencies.

For the PES division of UWV, in 2012 organization expenses felt by 26% (126.2 million euros) and housing costs have been reduced
by 40 million euros. The budget for basic PES services of UWV was reduced with nearly 50% (2010-2015); the ‘flexible’ participation
budget with 25% in the same period. In 2013 the UWV PES budget stabilizes, and from 2014 it gradually increases, especially w ith
project budgets for services to specific groups (e.g. for unemployed aged 55+: 2013 - 2015 € 67 million) (Panteia 2015, p.71;
Rijksbegroting 2011; UWV jaarverslag 2013, p.20)
1
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The annual plan of the Program Council (2019), supporting the Participation Act (2015) and the
Jobs Agreement Act (2015), contains programs for improving network collaboration in the
regions, transparency of the labour market, and services to employers and jobseekers (Inspectie
SZW, 2016). The Program Council agreed upon a division of labour with the Work Chamber
(social partners and VNG). Digitalisation was considered a major theme in the regional networks,
most prominently to connect the new digital ‘Redesign’ system of the national agency UWV and
the various municipal systems.
Implementation of the innovative practice
The Ministry developed several initiatives and programmes over the last years to support
the regional network governance. It subsidised the Program Council with 2 million euros since
its start in 2012. In 2016 the program Matching Work 2017-2021 was developed by the Ministry,
with a call for joint regional plans and a budget of 5 million euros in total. The latest programme
is called ‘Perspective on Work’, launched at the end of 2018. Since February 2019, Regional Work
Chambers can apply for a national subsidy of 1 million euro per region (twice, in 2019 and in
2020), by delivering a joint plan for social and labour market policy in their region (SZW, 2019).
In the national and regional Work Chambers, the centre municipality is in the lead, and
employers’ associations and unions are their counterparts. These chambers can be viewed as
networks for policy making. Like the Program Council, the Chambers do not have any formal
political or executive power. The national Work Chamber has been out of office for more than a
year (2017) due to disagreement. Most respondents do not find the Work Chambers relevant
beyond applying for national subsidies.
In short, the implementation of regional network governance as an innovative practice can
be characterised by the following points:
1. Despite the focus on regional network governance, policy-making at the regional network
level (regional Work chamber, round tables) is triggered by national subsidies rather than
bottom-up action.
2. Rather than focusing on sustainable impact and outcomes, the networks and their partners
are mainly focused on short-term projects.
3. Cooperation in regional service provision between UWV and municipalities is limited in
most regions, (in our study region D is as an exception, at least for job matching).
4. There is a large variety in models for collaboration between municipalities. For example,
the collaboration is relatively strong and stable in regions A, D, and E, so far, but absent or
weaker and frequently changing in B and C.
5. Municipalities and social work companies have a principal-agent relationship that is
seen as difficult to reconcile with being partners in a network structure.
To elaborate on these five points:
Ad 1) Stakeholders in regions D, E and A develop joint local/regional policy making.
Initiatives on a regional scale in the larger regions B and C are limited to applications for national
subsidies. There are more bottom up attempts for structural impact and outcomes in region A,
D and E than in B and C. Even in regions D, E and A, regional policy making encounter the barriers
mentioned in A.5.
Ad 2) Although stakeholders recognize the need for structural impact and outcomes,
they tend to focus on short-term projects. The Ministry enhances a short-term focus by
successive programmes and related subsidies for one or two years only. Initiatives for projects
are described by the regions, but outcomes in terms of added public values are hard to detect.
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Ad 3) Interdependencies and collaboration between municipalities and UWV are limited
(see also: Panteia, 2015). Except in region D, municipalities do not have formal regional
governance arrangements with UWV, despite their overall positive view on regional network
collaboration as an innovative model that can be beneficial for impact and efficiency. In regions
A and D, there seem to be closer ties between municipalities and UWV than in B, C and E.
Ad 4) Municipalities in our study collaborate with each other (if they do) in various models
(see also: Divosa, 2015). In region C there are five groups of municipalities that collaborate; but
the largest city in the region prefers collaboration with other large cities outside the region. In B,
seven municipalities join forces and the other half works independently, which was the other way
round five years ago. In E, there is a frequent informal collaboration between municipalities, to
agree upon certain standards in service delivery. In A and D, the municipalities have a joint, formal
arrangement for several years now. In region D, the seven municipalities even have a joint board
specially designed for social and labour market policy (as in A), and a joint governmental council
for it. Yet, even in regions A and D, individual municipalities sometimes tend to develop their own
services apart from the network.
Ad 5) Interdependencies between municipalities and social work enterprises have a
principal-agent character, which seems difficult to align with network governance. The
relationships between municipalities and social work enterprises are complex and diverse. The
outsourcing of municipal public services to (public, private or hybrid) social work companies
implies a split between policy making and implementation, with the risk (as mentioned in the
interviews) of not sharing knowledge.
To illustrate the situation in the five regions: In region A, the seven municipalities jointly
delegate their PES services to one central social work enterprise. In region B some
municipalities carry out their own services while others (including the core municipality in the
region) delegate their PES services to one of the social work enterprises. In region C and E, the
largest municipality carries out its services itself, in E in close collaboration with a social work
company. The other (smaller) municipalities in this region delegate their PES to different social
work enterprises. In region D, the joint municipalities collaborate with UWV and with Randstad
(a private agency for temporary work) in a new organisation, called ‘Baanbrekend’
(‘Groundbreaking’). In region D, there are plans for including the Social Work company in this
collaboration. In terms of regional network governance, and comparing the five regions in our
study, region D can be viewed as delivering a most comprehensive innovative practice.
A.4. Impacts and outcomes of the innovative practice
The aim of this section is to capture any formal or informal evidence or intuitions about
impacts and outcomes, i.e. what impacts and outcomes do respondents feel are most important
to assess? All respondents stress that results of the network collaboration are difficult to assess.
There are no performance indicators for network collaboration and respondents also believe
that network performance is difficult to measure and define. Often, respondents believe that
collaboration in the regions is too much talking and too little ‘doing’.
These problems are related to the many different problem perceptions and objectives for
collaboration the respondents have (see A.2). Assessing impact and outcomes is more difficult
when stakeholders do not discuss or define how different problem perceptions and approaches
(prioritizing demand/supply; short term/long term; type of integrated policy) can be bridged
and tensions solved. This does not imply that the single organizations in the networks do not
realize their own targets, but this is not the focus in this study.
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Most respondents feel there are little results that can be contributed to regional network
collaboration. National rules and (financial) incentives do not promote collaboration, and even
have adverse implications (see A.5). Generally, it is more beneficial for the stakeholders to focus
on their own mandate and targets for short-term impact than on network collaboration and
longer-term strategies and effects. Financial incentives for the single agencies (UWV and
municipalities) are averse to collaboration: UWV has nothing to earn with collaboration but
goodwill (from national and local politics), and municipalities are financially punished for not
prioritizing their own clients.
To have impact and realize outcomes, a first step could be an easy access to public
employment services in the regions. As repeatedly mentioned in our study: the citizens and
employers cannot easily find their way to the system now. To reach citizens with their services,
in region A and D the UWV and municipalities share one location (but in A under two different
headings) for the regional job centre, but have a different location for the regional Social Work
Company. In B and C they offer PES at a joint location at four or five locations. In E, the largest
municipality offers joint services together with the social work company, but UWV is not
included. To reach employers, only region D has one joint service point for employers (the so
called Employers Service Point, WSP). Region A has two service points for employers, C has five,
and B and E at least two. Except for region D, all respondents acknowledge that both employers
and citizens have large difficulties to find the public employment services in their region.
In region D, the seven municipalities (Drechtsteden), UWV and Randstad Groep
Nederland have joined forces in a regional PES agency called ‘Baanbrekend’ (literally:
groundbreaking). The core aim is job matching. The agency Baanbrekend takes care of the
recruitment, selection, training and placement of job candidates that will fit the vacancies of
employers. Baanbrekend aims to make it attractive for employers to deploy people on benefits
or work disability. The professionals at Baanbrekend select the right candidates and give free
advice about the schemes and benefits that employers can take advantage of. Where necessary,
they provide support for candidates in the workplace or practical training. Baanbrekend works
on the basis of integrated services for employers and jobseekers, no matter if the jobseekers are
clients of UWV or municipalities. The latest plans are to develop a close collaboration with the
Social Work Enterprise of Drechtsteden, and to intensify the integrated approach for clients
beyond job matching (to social services, health, education/training, assistance with debts
problems, housing etc.) .
Another positive outcome are the results of the Job Agreement, made in 2013 between
social partners and the government, and formalized in the Job Agreement Act 2015 (125.000 jobs
for people with labour restrictions by 2026; 100.000 in the private sector and 25.000 in public
organizations). The Job Agreement only applies to organizations with 25 or more employees.
Early 2019, 45.000 jobs in the private sector have been realized, which is well above target
(32.000), and it could have been even more if the overall public service provision would have
been better (Van der Gaag, 2019). The public sector is less productive in implementing the Jobs
agreement, but some public respondents say that they contribute to the private sector jobs by
loan subsidies and no-risk insurances.
The state is indirectly steering performance by the Quota Law (activated in 2018). This
law regulates that employers will receive financial sanctions if they perform below targets of the
Job Agreement Act. The Quota Law was meant as a driver to implement the Jobs Agreement.
Although the law was introduced in 2018, its consequences have been delayed. However, the levy
will apply for 2019. Via a quota regulation monitor it is determined whether governmental
employers have complied with the imposed quota percentage for 2019. These results are known
in the third quarter of 2020. If an employer has not met this quota percentage, the levy will be
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imposed on 1 November 2020 on the basis of these results. The levy will be €5000 per job below
target.
A.5. Barriers and drivers for the innovative practice
The respondents identified various drivers and barriers for collaboration in the labour
market regions. There is much overlap in the respondents’ ideas on this topic; almost all drivers
and barriers are mentioned recurrently across the interviews. The following list contains what
is viewed the main general drivers and barriers:
General drivers for collaboration
1. The right formation of a region. The 35 labour market regions are formed around the
regional offices of UWV. In some of the regions there is more cohesion than in others, these
regions are socio-economic units in which people search for work and (are willing to)
commute. Inhabitants identify with the region and there have been collaboration between
the regional actors for a considerable period. Other regions are viewed as more artificial,
they miss these factors that form a driver for collaboration.
2. Collaboration between the municipalities in the region. A prerequisite for collaboration
between municipalities and other actors is collaboration between the municipalities
themselves. There are up to 18 municipalities in a region and it is seen as a driver for
collaboration if other regional actors do not have to deal with all these municipalities
separately. There has to be some public alignment, for example in the form of a joint
arrangement, a shared social service organisation or single strategy for the sheltered
enterprise(s) of all municipalities.
3. Sufficient financial resources. The public actors that ought to collaborate in the labour market
regions all had to endure severe budget cuts the last years. Their poor financial situation
hinders collaborative projects. Therefore, additional financial resources, every now and then
supplied by the national government, form a driver for collaboration (but the absence of
structural funding at the regional level is viewed a barrier).
4. The presence of a concrete, shared goal and a collaborative interest in realising it. The
formulation of concrete, short-term goals, that are shared and cannot be realized by
the individual actors on their own is a driver for collaboration.
5. Good personal relationships. Not surprisingly, it is a driver for collaboration if aldermen,
managers, civil servants and public professionals can get along on a personal level. It is
beneficial if they can build on a long-term relationship, which is often not the case, among
other things because there are new local government elections every four years.
General barriers for collaboration
1. Lack of capacity of municipalities. Due to the decentralisation of several national policies in
2015, Dutch municipalities gained a lot of additional responsibilities in the last years.
Combined with severe budget cuts, this diminished their organizational capacity to perform.
This forms a barrier for collaboration with other actors in the region.
2. Organisational differences between UWV and the municipalities. As can be read in section A.1
of this case report, two important actors in the region, UWV and the municipalities, are very
different organizations. Among other things, they differ substantially in terms of
organisational form and culture, management, discretionary authority and the way they get
financed (see 4.).
3. Local politics and discretionary authority municipalities. The municipalities in The
Netherlands have a relatively large discretionary authority, they design their own policies at
the local level. Other actors in the region often have difficulties dealing with all these different
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local policies and the municipalities’ aversion to standardisation. The local councils play an
important role here, they demand customisation and strictly monitor the local government’s
achievements for their local inhabitants (and not the performance at a regional scale). In our
cases, this barrier is particularly prominent in regions B and C.
4. The governance structure and financing system: actors are governed and financed at the
organizational level rather than at the regional network level. UWV and the municipalities
each have their own tasks and targets in (legal) arrangements with the Ministry and get
financed by the national government accordingly. There is no regional governance
infrastructure or structural regional funding (apart from temporary national grants for joint
projects). Therefore, the single organizations in the regions have little (financial) interest in
striving for collaborative results (see A.4).
5. Lack of (insight in) collaborative results. As can also be read in section A.4, the results of the
collaboration in the labour market regions (the added ‘public value’) is largely invisible. An
exception is the Jobs Agreement, where achievements are well monitored and are generally
on track. As far as other results from collaboration in terms of outcome can be detected,
these are limited, at least the demonstrable ones. That results are limited or not easy to
perceive, forms another barrier for collaboration.
A.6. The diffusion process and communication strategy
The idea behind the regionalisation of labour market policies is that the region is the right
scale to develop and implement tailor made solutions for specific problems in a region. At the
same time, however, there is a wish at the national government level that regions share best
practices, learn from each other and that certain policy aspects, such as employer services, are
standardised. There is thus a constant tension between decentralisation to local government
(including sub-local work in neighbourhood teams), regional collaboration and national policies
and standardisation of services and instruments. The municipalities generally resist
standardisation as opposed to municipal autonomy and they criticize the idea of best practices as
they think that there are no general solutions to regional or local specific problems. One
respondent working at a municipality therefore prefers the term good practices rather than best
practices.
Learning and diffusion of experience and good practices between labour market regions
is stimulated by the Program Council as well as by each of the national organizations involved in
our study (VNG, Divosa, Cedris, UWV, LCR, Ministry). The Program Council shares information on
its website and bi-annually organises conferences for knowledge exchange that attract a lot of
people from organizations operating in the regions. The national organizations (VNG, Divosa,
Cedris, UWV, LCR, Ministry, as well as many others) also organise their own meetings for
networking and knowledge exchange. These national organizations share the idea that there are
no best practices and they tend to avoid top down interference with regional or local affairs. Most
of our respondents visit a meeting every now and then to learn about the practices in other
regions, preferably a meeting organised by their own organisation/association. Although there is
a certain exchange of knowledge, the actual diffusion of practices across organizations is very
limited. Generally, regions and organizations tend to stick to their own solutions and believe that
what is developed elsewhere does not fit their situation.
The national ministry of Social Affairs and Employment, increasingly but carefully, seems
to opt for more standardisation, especially when it comes to employer services. There is a strong
lobby of employers’ associations that plea for more standardisation in rules and regulations,
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stating that it will ease the hiring of job seekers. The ministry tries to stimulate standardisation
with policy programs, workshops and additional resources for regional actors. The Ministry itself
is still organized on the basis of statutory regulations for different target groups. Despite the
national policy aims for integrated services at local government and regions, there are large
divisions between the various directorates at the department, and a lack of communication
between the specialists, as viewed by the regional and local actors and the Program Council.
The four partners in the PRA each have their own lobby toward the national politics, with
different strategies. UWV is in favour of a more centralised policy. VNG is for decentralisation, but
suggests to develop bottom up collective standards for the PES approach of regions and
municipalities. Divosa and Cedris are against (central) standards and appeal for more local
autonomy; they emphasise a focus on social inclusion to involve more vulnerable groups in
society and at the labour market. UWV and VNG are involved in (separate) regular meetings with
the State Secretary of Social Affairs and Employment, and with employers’ associations and
unions; Divosa and Cedris are not.
Regarding the diffusion of regional collaboration in more general terms, there is a trend
in The Netherlands of regionalisation; there are multiple policy domains in which regionalisation
is seen as a good middle way between national standardisation and local customisation, e.g. in
safety regions, regions for youth policy, energy regions, educational regions. The regions for the
different policy domains have different geographical demarcations. So far, the national
government seems to feel little need for learning, throughout history and across domains, about
the pros and cons of regionalisation.
A.7. Involvement of professional staff and public services professionals
The professionals working at the labour market regions generally are in favour of
collaboration across organizations, according to our respondents. In some regions they work
together closely but are hindered by the barriers summed up in section A.5. In general, the
professional’s jobs are viewed as much more demanding in the current system. Professionals
have more responsibilities for a broader array of problems and regulations and working methods
are less standardised; they have to ‘think for themselves’ and networking has become more
important. A considerable part of the professional staff has difficulties to adjust to this new reality
and needs extra support, e.g. skill training. Some professionals had to find another job or taking
early retirement. At the same time, the managers’ appreciation of professionals is growing and
the respondents – mainly directors and managers – are generally in favour of giving professionals
a more central role in future policymaking. In their opinion, professionals are best aware of the
needs of their clients and new policies should be based more strongly on the professionals’
experiences in the field.
Professional skills of public servants (in the national agency UWV and in municipalities,
see for example: the program Skilfully working, 2015-2022) should be developed beyond the
single organizations and specific functions, including new professional roles as strategic advisor
of employers in HRM (offered as a workshop by UWV for example) or co-creator of public
services with citizens. Organizations (such as UWV) are open to involve professionals of other
organizations in their training efforts, although these are developed separately.
A.8. Methodology
This case study report builds on literature, documentary analysis and 30 interviews with
33 respondents. We studied documents from the ministry and the various stakeholders, including
policy documents and evaluation reports, in particular for the last five years (since 2014). For
semi-structuring our interviews, we used the interview protocol delivered by COGOV Work
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package 2, with slight modifications for application to our case. In the period May to July 2019, we
conducted 30 interviews: 10 interviews with actors at the national level and 16 at the
local/regional level, plus 4 ‘scoping interviews’ with high-level experts. At the national level, we
spoke with the public managers from the Ministry, the representatives of social partners, the
Program Council, its four members and the National Client Council. At the regional and local level,
we conducted interviews with the regional managers of UWV; directors/ managers and/or
aldermen of municipalities and directors of social work enterprises as key executive actors in four
regions (see Table 2).
Table 2. Overview of organizations and respondents
Organizations

Respondents

Number of
interviews

Municipalities and national municipal

1 Alderman, 4 Director/Head of Social Policy

organizations (VNG, Divosa)

Departments, 2 policy advisors, 2 Directors of

8

municipal associations

UWV (national agency for social benefits

1 National director of UWV/PES, 5 regional

6

and public employment services)

managers UWV/PES across 5 regions

Social work enterprises and their national

1 Director of the Social Work Association, 5

association (Cedris)

Directors of Social Work Enterprises in 5 regions

Employers’ associations and unions

2 Board members, 1 coordinator

3

Ministry of Social Affairs and Employment

1 Project officer, 1 Head of departmental unit

1

National Program Council (PRA)

1 National secretary/coordinator

1

National Client Council (LCR)

1 Director, 1 senior policy advisor

1

National experts

2 Professors, 1 Top official, 1 Director of a

4

6

(VNO-NCW and MKB; FNV and CNV)

private employment agency

Total

101

33

30

Each interview took about 90 minutes, and most interviews were carried out by two
researchers. The interviews were recorded and covered by notes. The notes were the basis of
interview reports, following the template for the interview protocol. The interview reports were
shared between the two researchers, for checking and adding information.

B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
B.1. Models of Government in use: Analysis of the innovative practice as reflecting
the key messages of the earlier COGOV WP1 literature review
Collaboration in the labour market regions as a form of network governance
The collaboration in the labour market regions can best be understood as a form of
network governance. The idea behind the regionalisation is that the regional actors will form
governance networks to tackle the complex problems in this policy domain. Governance
networks are networks of ‘autonomous yet interdependent actors (…) that have developed
enduring relationships in governing specific public problems or policy programs’ (Klijn &
Koppenjan, 2014: 61). The concept of governance network is more appropriate than policy
network here because the aim is to also involve non-governmental actors such as employers
(although this does not happen everywhere, see above) (Klijn & Skelcher, 2007). Many of the
challenges of network governance identified in WP1, for example concerning network steering
and political representation, are also present in the labour market regions.
There is a substantial difference between the regional networks that are self-grown from
below versus the networks that are primarily mandated and designed from above (Sørensen and
Torfing, 2009: 237). As described in section A.5 the right formation of a region is an important
driver for effective collaboration. Some of the 35 labour market regions coincide with a socioeconomic region in which there have been collaboration between public and private actors for a
longer time. Other regional networks were only formed in 2012 in reaction to the national plan
for regionalisation and they are more artificial. In these last regions the degree and effectiveness
of the collaboration seems relatively low.
Network management and democratic legitimacy of the regional networks
In theory, the regional networks are non-hierarchical networks, governed by the
participants themselves. In every region, however, one municipality, in most cases the main city,
is assigned the role of coordinator. In that sense, the regions can be described as ‘leadorganisation governed networks’ (Provan & Kenis, 2008: 236). In many of the regions, this
organisational structure gives a lot of struggles. The coordinating municipalities do not always
take their job seriously, some of them withhold information, go their own way, or search for
partners outside their region. In other regions, the smaller municipalities do not accept the
authority of the coordinating municipality. The opinion of the respondents on the organisation
structure of the region varies: some see the benefits of assigning a lead municipality, for example
to enhance decisiveness, others argued for equality between municipalities.
Just as other ‘downward-facing’ models of public administration, the regional networks
face questions of democratic legitimacy. Regions are no formal governance levels and citizens
cannot vote for representation. The local council members of the participating municipalities have
difficulties monitoring the joint arrangements and shared service organizations, as can also be
read in section A.5 about the barriers for regional collaboration.
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The Ministry of Social Affairs and Employment can be seen as the national network
manager of the regional networks. Although part of the labour market policy is decentralised and
regionalised, the ministry is still trying to exert influence, what is also expected by the parliament
and, among others, employer associations. With the ‘hands-off meta-governance tools’ network
design and network framing (Sørensen & Torfing, 2009: 246-247) the ministry tries to steer (but
not control) the regional networks. As described in section A.6, this is a balancing act for the
ministry as there is a constant tension between decentralisation, regionalisation and national
standardisation.
NPM and TPA besides NPG
Besides all these elements of network governance, or New Public Governance, there are
(still) also many elements of New Public Management and Traditional Public Administration
present in this case of collaboration in labour market regions. The decentralisation and
regionalisation of policies has come with severe budget cuts; there are strict targets for the public
agencies, there is a focus on efficiency and there is outsourcing to the private sector – although
more limited than in the past (2002-2011). Additionally, there is a lot of bureaucracy and
standardised procedures, and traditional administrative values such as legality, legitimacy and
neutrality are prominent. Besides the TPA elements there is the need for more: multiple
respondents argue for more central leadership and state ownership in this policy domain.
Limited Co-creation
The intention behind the policies for regional collaboration is to stimulate co-creation.
The idea is that the regional actors can design and implement new and better solutions to labour
market problems if they work together. However, as set out in section A.4 of this case report, the
amount of new and better solutions that is actually designed is limited, and the impact and
outcomes at a regional scale are hard to assess. Many actors in the labour market regions do not
feel an urgent need for defining goals or results of the network collaboration. In that sense, the
regional networks can better be described as a form of collaborative governance in which there
is less emphasis on innovation as an outcome. In collaborative governance, innovation is more
understood as the process of collaboration (Ferlie et al., 2019; Torfing, 2016; Torfing, Sørensen
& Røiseland, 2019). As a process, the regional networks are indeed an innovation, although
collaboration at a regional scale has been established before (Van Gestel & Hillebrand 2011).
Another difference with the theoretical model of co-creation is that involvement of nongovernmental actors remains limited in practice. Although non-state actors such as employers’
associations and unions are involved in the national and regional work chambers (platforms for
labour market plans), the dominant actors are municipalities and the public agency for social
benefits UWV. Increasingly, social work enterprises (largely owned by municipalities) also have
a central role because they are recognized as centres of expertise for social inclusion. Over time,
ideas of national associations as lobbyists have impact on national policies, for example the idea
of the employers’ association of getting jobseekers ‘work fit’ that is incorporated in the current
PoW program and applied to people with a distance to the labour market. Individual employers
and jobseekers are however primarily viewed by the public agencies in the regions as ‘customers’
of the public services rather than partners in co-creation (in our study, region A is an exception to
this point). Moreover, where individual employers, educational institutions and other societal
organizations are involved in innovative plans for co-creation of services, it is mostly at a project
basis. The Regional Work Companies also do not involve (non-organised) citizens. There are socalled client councils advising the Ministry, UWV and municipalities about policy consequences,
and streamlining local policy standards, but they are not involved in the creation of new policies
as such. Client councils also lack organizational capacity for that, and their primary interest is in
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participating at the local level rather than in regional networks. In sum, there is some co-creation
in the labour market regions in terms of policy design, but less in service delivery.
No digitalised co-production
There is no digitalised co-production in this case. Theoretically, ICT could enable the
collaboration between the actors. In practice, however, the fact that the actors historically use
different, mostly outdated ICT systems forms a barrier for collaboration.
There are some initiatives to create new digital platforms for collaboration among public
actors and between public and private actors. In region A the municipalities for example share
an ICT system. Furthermore, UWV opened up its system for municipalities but they make hardly
any use of it and UWV feels not able to adjust their complex system in such a way that is will ease
collaborate use because this may harm the system’s ‘robustness’. New privacy laws also put a
hold on digitally sharing information on job seekers. In some regions there is a shared website
for employer services and a digital search engine for employers to look for job seekers. The
general picture, however, is that all regional actors have their own ICT system, and even more
than one (UWV uses two systems; municipalities at least five different types; for social work
enterprises an overview is absent). Professionals are literally working on multiple screens to
enter the same information in these different systems.
According to the respondents, new ICT, instead of an enabler of collaboration, is often
seen as a threat by professionals. They fear that a new system will cost a lot of money, and might
result in more bureaucracy, or lead to job losses. Some respondents plea for one ICT system
shared by all actors in this policy domain; according to others, this is not a necessary condition
for collaboration.
B.2. Models of Strategic Management in use: Analysis of the innovative practice in
relation to the various models of strategic management
This section discusses the relations between the case study and a diverse range of schools
of strategic management in the literature (Ferlie & Ongaro, 2015). Although most schools are
focused on the strategy of organizations rather than networks, we will apply the basic principles
and thoughts of the strategic management schools to our network-case. First question is if the
network in our study has a strategy? The regional networks did not conscientiously use formal
strategic management models and principles, or follow the precepts of a formal strategic
management text. Yet, the characteristics of the network(s)’s decision-making may resemble
important elements of particular schools. We should however not overstate the strategy element
in this case. The network case shows a lot of local and pragmatic responses to the issues that come
along. The poorly developed strategy formation could however be the Achilles heel of the network
to live up to its promises.
Among the strategic management schools distinguished in COGOV WP2 (Ferlie et al.,
2019; based on Ferlie & Ongaro, 2015), there are two schools that seem most appropriate to
describe and understand the type of strategy development in the network-case under study: the
Mintzbergian strategy school (MS) and – not surprisingly – the Network Governance model (NG)
and Co-production model (CP). We take NG and CP as one model because most key features are
similar (see Ferlie et al. 2019). The relations between these models and our case study is
discussed below.
Mintzbergian strategy (MS)
As in the Mintzbergian model, the network’s strategy in our case can be defined as an
emergent process rather than a fixed long-term plan (Mintzberg, 1983; Mintzberg et al., 2009).
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It is developed in a complex stream of decisions including many public, private and non-profit
organizations and associations. As in MS, strategy making thus involves a large plurality of actors
rather than solely the ‘top management’ (the Ministry of Social Affairs and Employment in our
case); it is influenced by public services organizations from national, regional level and local level
(UWV, social work enterprises, municipalities), as well as by employers’ associations, unions and
other ‘umbrella associations’ (e.g. the Program Council, the National and Regional Work
Chambers, the VNG, Divosa and Cedris). Another characteristic of MS present in this case is the
frequent use of workshops, conferences and other deliberative processes to involve staff.
However, the network-case is different from the MS principles in that decision-making and
strategy formation (as far as it exists) is felt by most participants as ultimately more top-down
developed than being ‘traced back to a stream of local decisions which only later build into a
pattern and then go on to trigger major changes’ (Ferlie et al. 2019). Thus, there seems a
mismatch between the local/regional emergent processes and the national strategy decisions.
Network Governance model (NG) and Co-Production Model (CP)
Not surprisingly, the network case shows many key features of the NG and CP model. First,
the national and regional networks in our case are used to tackle cross cutting or ‘wicked’ issues
in social and labour market policies, with a focus on a bottom-up and a less hierarchical approach.
Second, the networks include a broad shift from narrow ‘government’ to wider ‘governance’, by
involving a wide range of non-state actors into the decision-making process. Compared to the first
decade after 2000, there is less use of hierarchy and markets as a governance mode. Third, the
role of the state has moved to indirect ‘steering’, though within the ‘command’ of new laws and
regulations such as the Participation Act 2015 and the Jobs Agreement Act 2015. Network
initiatives are provoked and rewarded by the national government with subsidies, such as in the
Perspective on Work program for the regional networks in 2019 and 2020 (70 million euros in
total). Fourth, networks in social and labour market policy operate at the regional/local as well as
the national level and are ‘semi-autonomous’; they can develop and execute their own plans for
collaborative service innovations, provided they are supported by the participating organizations
and remain within legal and financial limits. Fifth, there is a two way flow of communication, from
the national to the regional and local level and vice versa, via many different channels.
Additionally, there is also horizontal deliberation, at many different round tables, and as a whole
the vertical and horizontal communication flow does not imply a transparent or efficient
communication process, according to our respondents.
A most important complex issue here is that the NG/CP model is stimulated by the
national government, but together with severe budget cuts for the single organizations (UWV,
municipalities and traditional social work enterprises), and without taking a role further than
facilitating network collaboration in the regions by temporary grants. The wider challenge of
creating an appropriate governance infrastructure and financial incentives for the NG/CP model
is not addressed by the national government, which is mentioned by many respondents as an
important barrier to the network(s)’ strategy formation.
The network strategy versus strategies of single organizations
If we do not take the network-as-a-whole but the single organizations as the starting point
for our analysis, then other schools of strategic management for public services organizations can
be recognized as well. For example, the UWV decision-making shows strong relations with the
Strategic positioning school (SPo) with ‘a highly rational analytic and top down approach to
strategy formulation which is then given to the middle management to implement.’ (Ferlie et al.
2019). Since the principles of the SPo are highly contrasting to the principles of the NG/CP model,
the difference between a strategy at network level and at organisation level seems one important
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explanation for the barriers in our case. The municipalities on the other hand seem to follow
principles of the Strategy-as-practice school (SPrac) with its focus on micro level strategy making,
and local practices being developed more collective, dispersed and bottom-up. This model does
not necessarily matches with a Network Governance model that includes a plurality of (non-state)
actors outside the municipal organisation. It also seems opposed to the SPo strategy of UWV,
especially in the regions where the single municipalities’ preference for each developing their
own local practices is much stronger than their willingness – and/or ability – to invest in
collaboration at a regional and national scale.
Conclusion
The network-case decision-making seems most approximate to two schools of strategic
management, MS and NG/CP, which combine an emergent process model with network
governance and co-production. There is however a mixed or hybrid pattern with elements of other
models in use, if we switch our perspective from the network-as-a- whole toward the single
organizations. These organizations often have opposite strategies, such as UWV that is more SPominded while municipalities prefer to apply SPrac. Yet, the network and their participating
organizations do not conscientiously use any formal strategic management models and principles.
Given the current dominance of the political discourse of ‘decentralisation’ in the field of social
and labour market policy, the regional networks instead produce a large amount of local and
pragmatic responses to an issue.
The absence of a coherent strategy is however not the preference of most of our
respondents, as assumed in the literature as the attitude of non-strategists. On the contrary, most
respondents in our study are highly dissatisfied with a poorly developed strategy for the network,
and consider this as an important weakness for improving public services on a more structural
basis. At the same time, each single actor - including the Ministry -, apparently feels incapable to
change this situation. Especially – but not solely - at the local and regional level, our conversational
partners argue they would love more hierarchy – in terms of a coherent and consistent policy and
ditto governance structure, to allow for achieving the networks’ ambitions of improving public
services in social and labour market policy. But how such policy and governance structure should
look like is not yet discussed.
B.3. Key learning points and final remarks
This initiative for regional network governance proposed a distinctive vison for the coproduction of services, quite unlike the previous national government policy which emphasized
outsourcing and cost reduction. The new strategy has had to be realized in an extremely complex
policy field with many public and private stakeholders at multiple levels of decision-making
(national, regional and local), holding different aims and interests. The findings in part A and
analyses in part B of this report lead to the following key learning points:

A key learning point for public policy making is that establishing network governance as
a collaborative strategy to solve complex issues in modern society should go together with a welldesigned overall governance infrastructure that is necessary to allow the networks to develop
and achieve their aims and strategies. Since hierarchy is ‘abandoned’ in large parts of the
literature as a popular model for public policy making and practice, the naive assumption prevails
that the plurality of actors – each with their aims, tasks and interests, single governance systems
and financial systems may find each other in a natural way and develop better plans than before
to be implemented for the benefit of both citizens, economy and society. Thus, a key learning
point is that this policy field needs a more sophisticated balance between ‘hierarchy’ and
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‘networks’, where the national government takes up its primary responsibility to define the
governance infrastructure in which network collaborations can flourish.
Another key learning point is that organizations, both public services organizations and public,
private and non-profit associations in the field, should not be the only ones at the table in the
networks. The role of other parties that are necessary for a wider strategy for vital regions
(departments for economic affairs, healthcare and education) is underdeveloped, or not well
connected to labour market policy. Also, the public services users (individual employers and
citizens in need of the services) are hardly involved in the current network deliberations. Their
needs are only indirectly framed by others, in particular by employers’ associations, and unions.
The network partners should stop talking about the users/clients and put more effort in talking
with the users, to find out what they really need and how the network may develop policies and
provide services on a solid, efficient and consistent basis.
Final remarks
Regional network governance is important for other policy fields in the Netherlands,
where governance and production is organized in regional networks, for example, in regions
for safety, education, energy/climate change and youth healthcare policy. These other
regions may draw lessons from this case, in terms of public value ambitions, drivers, and
barriers for collaboration, diffusion and impact of the innovation.
The establishment of network collaboration is more broadly relevant for the EU, where
the European Public Employment Network published a document ‘Strategy 2020 and beyond’ (EU
Network of PES, 2019) to contribute to the EU strategy for smart, sustainable and inclusive
growth, and the European Pillar of Social Rights. The case study can thus contribute to the
‘benchmark learning program’ of public employment agencies in the EU.
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Waltham Forest, London Borough of Culture 2019
Author: Sam van Elk
Abstract
The London Borough of Culture (LBoC) is a flagship policy of the 2018 London Mayoral Cultural
Strategy. Waltham Forest is an outer London Borough, and was the inaugural Borough of Culture. The
programme centred around a year of varied cultural activity, ranging from high-profile events to
small grants. Municipally and locally, ideas of ‘co-creation’ were important to the programme’s
aspirations. This case study tracks the process of the programme and investigates innovative or
promising practices found therein while also learning about barriers to co-creation. Unlike a
programme evaluation, it is neither aiming to evaluate ‘success’ or ‘failure’ nor to focus solely on
Waltham Forest Council, who employed the programme’s staff. Instead, its documentary analysis and
15 semi-structured interviews investigate what the breadth of activity associated with LBoC teaches
us about downwards-facing models of governance.
Agency/organization and the tracer innovation
Agency/organization background
Waltham Forest
Waltham Forest is a London Borough situated towards the city’s north-east perimeter. Like
many outer London boroughs, it is less affluent than the centre: it is the 45 th most deprived of
England’s 317 local authority areas. It is highly diverse, even by London’s standards, with 48% of
residents from non-white backgrounds (Office for National Statistics, 2011). The borough is home to
significant Pakistani, Polish, Romanian, Jamaican and Indian populations. Recent years have seen
major regeneration efforts and rapidly increasing house prices (Marsden, 2014; Waltham Forest
Council, n.d.). Since 2010, Waltham Forest Council has been held by the centre-left Labour Party.
There are significant regional differences within the Borough. The central Walthamstow
region is Labour-held, diverse, and home to the William Morris Gallery, until very recently the
borough’s only member of the Arts Council’s national funding portfolio (Arts Council, n.d.). It has been
the focus of key regeneration efforts (Quinn, 2018). To the south is the highly diverse Leyton.
Bordering London’s 2012 Olympic facilities, it has also experienced significant recent regeneration.
Meanwhile, to the north is the more traditionally affluent Chingford. With a considerably larger white
population, it has leaned more Conservative than the borough as a whole.
The borough is governed by Waltham Forest Borough Council. UK local authorities have a
complex of statutory responsibilities delegated from Central Government and freedoms exercised by
their elected Members. Council business is enacted by council officers, who are at Waltham Forest
divided into seven divisions (Waltham Forest Council, 2020a). Local authorities are politically-led,
large organisation with significant statutory responsibilities. Consequently, most are hierarchical,
with relatively formal and bureaucratic cultures. Some participants would describe Waltham Forest
in these terms. Waltham Forest was hit hard by national austerity cuts, with spending on services
falling by 27% between 2009/10 and 20016/17 (Amin Smith et al., 2016).
UK councils have responsibilities in housing, social care, planning, education and public
health. In this company, arts and culture have traditionally been seen as relatively minor endeavours.
Particularly given the extreme budgetary pressures precipitated by national austerity efforts many
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local authorities have recently seen their culture departments significantly reduced. Before the
London Borough of Culture (LBoC) programme, Waltham Forest’s culture department was a small
function nested in the Corporate Development directorate. However, culture was also seen as an
important way to revitalise the borough – socially, but also economically (Waltham Forest Council,
2017, p.15).
The London Borough of Culture Programme
It was in this context that Waltham Forest bid to become the 2019 London Borough of Culture.
This was the first LBoC, but LBoCs are examples of what we will call ‘Area of Culture’ (AoC)
programmes, like the more established UK Cities or European Capitals of Culture. The title was
desirable not only for the £1.35m guaranteed funding it brought, but also for its prestige, which would
attract further funds (Waltham Forest Council, 2019a). The programme prospectus required a
collaborative, place-based approach of aspirant boroughs. Four of the eight characteristics it desires
of the eventual programme are ‘more Londoners getting involved’, ‘partnerships’, ‘telling the story of
people and places’ and ‘creating social connections’ (Mayor of London, 2017, pp.12–13).
Waltham Forest was well positioned to meet this description. Still comparatively affordable
for London, Waltham Forest had a significant creative population. Its strong tradition of community
arts was embodied by grassroots initiatives like the E17 Art Trail, a collation of artistic displays and
performances in often-improvised venues across the borough. It was coordinated by Artillery (n.d.),
a small Walthamstow organisation dedicated to galvanising its local artistic community and
stimulating cultural activity within neighbourhoods. The borough was mentioned in one of our
scoping interviews as particularly engaged in participatory governance. Yet the borough’s regional
variation also meant that there was a perceived lack of coherent borough identity. Waltham Forest
was not only well positioned to deliver the LBoC programme, but could also make a strong case for
the local need for the programme.
Waltham Forest became the inaugural London Borough of Culture. This new programme was
central to London’s 2018 cultural strategy under Sadiq Khan, London’s newly elected Labour Mayor.
The programme prospectus set loose criteria for a successful bid, but was not prescriptive,
emphasising the need for aspirant programmes to fit their borough’s particularities. Possible models,
like Cities of Culture were different from individual London boroughs. What being Borough of Culture
meant remained to be discovered.
The Greater London Authority (GLA)
The LBoC programme was run by the GLA, London’s municipal tier of Government. Since
2000, the GLA has been led by a directly elected Mayor. Despite political prominence, the GLA and
the Mayor have relatively limited direct powers. They hold delegated responsibility for areas like
transport, policing and planning. Yet individual boroughs retain significant control over their affairs,
and central government resists calls to devolve more authority to the Mayoralty. Consequently, a
great deal of the GLA’s activity occurs not through mandate but through influence.
This is especially true in the cultural sector. As observed in Section 6.1 of Deliverable 2.2 the
GLA is neither able to mandate local cultural policies, nor is it the most significant funder of cultural
activity within London. Consequently, the Mayor’s quadrennial cultural strategies have
characteristically attempted to collate, steer and encourage activities outside their direct control. The
Mayor’s 2018 strategy signalled a substantial departure from earlier trends. Khan’s Conservative
predecessor’s strategies had been titled Cultural Metropolis and emphasised high-profile cultural
events that made London an attractive visitor destination. Khan’s strategy was titled Culture for All
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Londoners, and emphasised diffusing cultural activity from the centre’s well-funded institutions
towards less supported boroughs.
The policy instruments with which the GLA approached this epitomised their attempts to
influence rather than direct. They were often based around loosely themed funding competitions like
LBoC. The idea seemed to be to stimulate cultural activity and raise the profile of culture among
bidding boroughs, while leaving winners flexibility over their own programmes. These general trends
are addressed in more detail in Deliverable 2.2, Section 6.1.
Other organizations
The London Borough of Culture was an enormous endeavour featuring myriad organizations.
These ranged from the small community arts bodies, like Artillery through to large, established
organizations like the Barbican (2019). Beyond that, they included the many organisations financially
supporting the programme. These included funding agencies like Arts Council England, the Paul
Hamlyn Foundation and the National Lottery Heritage Fund (Waltham Forest Council, 2019a), but
also commercial sponsors like UberEats and housing developers (Waltham Forest Council, 2019c).
Via commissioned projects and through LBoC’s programme of direct grants, many individuals were
also involved.
It is beyond the scope of this report to introduce each of these in detail. But we emphasise the
complexity of this organisational landscape, and the plurality of stakeholders involved in the
programme. Even within the borough itself, this was a considerably wider variety of organizations
than the Council’s culture team were used to working with. Indeed, Council staff would tell us of the
amount they learned about their borough during the programme.
During our work, we encountered many people with clear views about how successful the
programme had been and particularly how well the Council performed its role. This report does not
settle these questions. Its focus is not on the Council, but on the whole year, so it captures lessons
wherever within LBoC activities they are found. Where it does describe the Council’s work, it
emphasises those features and episodes which teach us the most instructive lessons. There is no
reason to think that doing so can approximate a summative evaluation of the programme.
Perceptions of the problem
At a London level, LBoC seemed intended to target a fairly specific policy problem. London’s
outer boroughs had characteristically received significantly less culture funding than its centre.
Meanwhile, facing accusations its funding skewed towards London, the Arts Council was reducing
London’s allocations (Brown, 2017). The LBoC programme was an attempt to spread the focus of the
city’s cultural life outwards to achieve – in the Mayoral strategy’s words –
Culture for all Londoners.
Within the borough, the programme’s purpose was more complex. The bid described five themes
(Waltham Forest Council, 2017):
•
•
•
•
•
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Culture as identity (using the award’s ‘attention, prestige and spotlight’ to promote a local
sense of identity, and put the borough ‘on the map’)
Culture on every corner
Cultural capacity
Culture as a career
Culture as a bond (particularly between ‘recent and established communities’)

The balance between these priorities was not firmly set. Beyond these official aims, people’s
hopes for the programme varied widely: engaging communities in participatory culture; changing the
Council’s relations with its local cultural sector; or, creating a reputation as a vibrant, creative
borough. Many saw several such objectives as laudable, and some of these goals were compatible or
synergistic. Yet equally, they at times sat in tension with one another. Three tensions became
particularly important:
•

•
•

First, was LBoC primarily a device to put the borough ‘on the map’ and stimulate mass interest
through high-profile, well-known, professional acts? Or to engage the local community
(including professionals, amateurs and first-time artists) in creativity?
Second, and relatedly, should the programme prioritise an excellent ‘front-stage’ festival year,
or developing ‘backstage’ creative infrastructure and capacity?
Finally, what should be prioritised when selecting and managing an individual creative
project: that project’s inspiration and preferences; or the wider programme’s coherence and
balance?

While some argued that these dichotomies need not be ‘black and white’, they at times proved
difficult to navigate in practice. LBoC’s timescales did not help: there were five months between
publication of the programme prospectus and the deadline for bids, then ten months from
announcement of the winner to the start of the year itself. This left little time to negotiate a common
purpose across diverse stakeholders. Instead, simply getting a programme on at all became an early
priority for staff.
With little time to build relationships, we found local actors uncertain of one another’s motives.
Some feared the Council was too focused on economic regeneration at the expense of other goals.
They worried that LBoC was, or could become, a ‘tool for gentrification’ – a frequent concern in civic
cultural projects (McLean, 2014). For their part, some Council staff rejected any such agenda, and
pledged to ‘subvert’ any such influences. Others noted that any economic benefits the programme
brought could help fund future cultural services for residents. Equal controversy surrounded money
going to professionals outside the borough. For some, the programme needed the services of the best
expertise, particularly given the short timescales for delivery. For others hiring out-of-borough meant
a failure to develop – or value – the local cultural community. The programme’s priorities would be
repeatedly contested.
Innovative practice
The bid
The GLA’s prospectus for London Borough of Culture called for a programme which built
strong ‘creative collaborations’ with artists and ‘create[d] opportunities for people…to collaborate’
(Mayor of London, 2017, p.21). To demonstrate this widespread support, the Council had organised
a signatory campaign that gained 13,000 signatures supporting the bid. The bid said that some would
be among the Council’s ‘co-creators and decision-makers’ if they won (Waltham Forest Council, 2017,
p.28). Council communications consistently expressed the ambition to ‘co-create’ the programme
(Waltham Forest Council, 2020b, p.8).
Accordingly, before bidding, we heard that the Council’s small team worked hard to engage
locally. Alongside the signatory campaign, they held roundtable discussions with a ‘list of people
[they] thought might be quite good to be involved’: albeit a list they would subsequently realise was
‘limited’ as people complained of being omitted. These roundtables were structured around broad
questions like ‘what is culture?’. Council interviewees praised the events’ ‘energy’ and described them
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stimulating their thinking. The bid did not seem to have been designed by these events alone: its
espoused priorities (see p.112) derived as much from staff analysing ‘best practice in measuring
cultural outputs’. But it appears there was significant effort to discuss it locally.
Once awarded the title, the Council conducted ‘Big Culture Conversations’: open, public
events to aid the design, execution and legacy of the programme. Some were run by a local cultural
organisation to avoid deterring those more sceptical of the Council. With limited data on these events,
it was difficult to trace how they fed into the eventual programme. Where members of the LBoC team
described being influenced by residents over programme design and curation, this was more
frequently through informal channels and lobbying than by these Conversations. Nevertheless, one
attendee characterised Council staff at these events as genuinely open to influence over the shape of
the programme.
The programme
Waltham Forest won the bid in February 2018 and rapidly set about creating its programme
(Brown, 2018). Its culture team’s handful of staff became part of a new, larger team dedicated to the
programme. To existing Council staff were added new recruits largely from cultural-sector
backgrounds. They included borough residents and those from further afield, including some with
prior AoC experience. This LBoC team sat within the Council with lines of command to its corporate
centre; but expressed a less bureaucratic, more informal culture. This group would become the key
engine of programme delivery.
With LBoC in its first year, stakes were high. The LBoC team generally felt the programme
should be for the local community, and an opportunity to galvanise local creatives. Yet they did not
feel wholly free to prioritise this. Instead, they perceived political pressures to rapidly focus on
demonstrating a publicly successful programme, and meeting Key Performance Indicators (KPIs),
which frequently related to the programme’s scale and reach. A programme focused on co-creating
art with local residents and gradually developing local cultural infrastructure risked lacking the
profile some felt necessary to justifying the programme’s public funding. ‘You can’t just do all of that
because you don’t have any public funds and you can’t just do the starry things because you don’t
have that sort of integrity behind it’, one argued.
The programme attempted to balance these agendas through a ‘mixed economy’ of different
initiatives. First were so-called ‘hero’ events: large, high-profile events featuring well-known
performers. Second were a series of commissioned activities: smaller, but still generally run by
relatively established cultural organisations. Finally were events funded by small grants to both
organisations and individuals awarded by a panel of residents. The idea was to combine the prestige
of high-profile events with participatory opportunities and deliberately ‘un-curated’ spaces where
the local cultural ‘ecology’ could emerge. Senior Council staff characterised the programme as
designed to balance ‘co-creation’ with more centrally curated high-profile events.
A raft of wider activity supported these events. First, the grant-funded events mentioned
above formed part of a wider grants programme. The ‘make it happen’ grants dedicated to funding
cultural events were associated with a ‘fellowship programme’ of support for participants (Waltham
Forest Council, 2018a); and were accompanied by ‘make it work’ infrastructure grants (Waltham
Forest Council, 2018b) and ‘make it local’ grants distributed by local councillors within their wards
(Waltham Forest Council, 2019d). Second, there was a large volunteering programme to support the
programme. Finally, the Council created a front door to the programme called One Hoe Street. This
was a physical location in Walthamstow, metres from the Town Hall. It hosted cultural events and
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invited people to drop in and discuss the programme. Participants described this venue as important
in opening the programme up to new communities and enabling joint design of cultural events.
The challenges
The programme’s aims of ‘co-creat[ing]’ (Waltham Forest Council, 2017, p.28) with its
residents were easier aimed for than realised. In one interviewee’s words, the Council did not start
as a ‘trusted partner’ for everyone. Given the breadth of agendas the programme could serve (see 0),
it initially excited widespread attention. But in a novel programme, and without longstanding trust
between Council and others, excitement quickly turned to anxiety. Without the experience of prior
LBoCs or prior collaborations to reassure them, it was easy for participants to suspect they did not
share one another’s agendas. In particular, some felt the Council overly prioritised economic motives.
None of this made it easier to work together.
Stakeholders adopted a variety of strategies to manage these relationships. Representatives
of some local communities actively lobbied the Council to argue they should be better represented.
LBoC staff identified intermediaries who could introduce them to demographic or artistic
communities and help gain their trust. The grants programme ran workshops and surgeries across
the borough for possible applicants. Residents and artists formally approached the Council or pitched
up at One Hoe Street with ideas for cultural activity. Cultural organisations contacted one another to
create joint funding bids. Once successful, organisations commissioned to create participative
artworks rapidly engaged with local communities.
But all of this had to happen very quickly. An unanticipated General Election in 2017 delayed
a bid process which would already have presented challenging timescales to the successful borough.
From winning, the Council had ten months to hire a team, prepare and begin a year-long cultural
programme. This had knock-on consequences for how long partner organisations had to plan
delivery. For instance, applications for the first round of ‘Make it Happen’ grants were due the month
after the guidance for applicants was released (Waltham Forest Council, 2018a).
This left very little time to build relationships. Where this was successful, it was often
associated with community groups with existing networks, or for whom relationship-building had
become a daily practice. One project frequently cited as successful was East Side Story, a version of
West Side Story co-created by Catalyst in Communities (a youth work organisation) and young
residents of local housing estates. This relied on engaging those young people in interactions founded
on acceptance and recognising their expertise and agency. Elsewhere, relationships between the
LBoC team and local communities were often achieved through intermediaries or community leaders
themselves skilled in forging such relationships. Nevertheless, the LBoC team felt unable to engage
as widely or deeply as they wished. Participation and diversity continued to be a common frustration
internally and among the programme’s critics.
With time so short, staff characterised the programme as a ‘voyage of discovery’. They
reflected on what they were ‘learning’ about their communities, and even about the priorities
appropriate to the programme: whereas the initiative ‘started out from an economic
impact/regeneration [perspective]…now, it feels to me like the “people” bit has taken on a greater
importance’, one reported. They also described uncovering unanticipated challenges implementing
ambitious plans, and in co-creation.
This sense of learning seemed to help the LBoC team mitigate the challenges posed by the
timescale, the programme’s novelty and what they acknowledged was a partial ingoing
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understanding of the borough’s cultural landscape. Interviewees reported changing plans to make
them feasible, adjust to changing circumstances, realign priorities or better serve communities they
realised had been underrepresented (e.g. when those communities had lobbied for greater
representation).
Yet a lot of this learning was happening once plans were set. Early plans had formed the
expectations of both the local community and the programme’s funders, the latter often cemented in
agreed KPIs referenced in the bid (Waltham Forest Council, 2017). Accounting for lessons learned
without undermining these reported priorities required considerable ingenuity. Some staff reported
attempts to change plans while keeping the community’s support by finding and maintaining those
plans’ ‘core tenet[s]’. Others described ‘scrap[ing] together little bits of funding’ to fund unplanned
initiatives. While the team learned lessons over the year, acting on those lessons in the context of preexisting plans required considerable ingenuity.
The LBoC team was not alone in having to navigate tricky formal structures. Funded
organisations frequently found the Council’s formal rules baffling: for instance, when asked to pay
LBoC funding to another Council department to use a Council-owned venue. Helping projects to
navigate Council structures became an important task for LBoC staff. Participants sometimes valued
the programme’s role as an un-blocker, but bemoaned the fact that un-blocking was needed.
Indeed, LBoC staff’s most collaborative relations often involved cutting across formal rules
and structures. One team member observed that ‘you can’t be prescriptive’ in creating cultural events
with residents: ‘art is a disorganised thing, and I think there has to have been that flexibility and openendedness and slight ambiguity’. This open-ended-ness seemed to support ground-level
collaboration between LBoC staff and artists they worked with; and seemed to spring in part from
these initiatives’ artistic nature. ‘Messy, fuzzy’ activity felt appropriate to art in a way it may not have
done to other activities. The most effective relations were often characterised by extensive personal
contact, disregard for formal working hours, and flexibility as projects evolved.
Some of the most participative initiatives across the programme not only transgressed formal
structures but reacted against elements of the wider programme, which some felt insufficiently
community-focused or diverse. Among both residents and Council staff, some felt such limitations
keenly, and displayed a real sense of mission when it came to mitigating them through their own
work. This commitment to filling gaps in formal provision had long been a founding principle of local
groups doing community-focused work. Within individual initiatives, funding recipients and their
LBoC collaborators sometimes benefited from this sense of shared mission.
Impacts and outcomes of the innovative practice
The programme was subject to a formal internal evaluation (Waltham Forest Council, 2020b).
There will be a programme-level evaluation conducted for the GLA by the Audience Agency, a cultural
research and consultancy charity (Mills, 2020). The internal evaluation provides a huge range of data
surrounding the programme. It emphasises the scale and profile LBoC achieved, including 500,000
visits to cultural events, 1,000 volunteers and 500 pieces of media coverage. Many of these data relate
specifically to the ‘hero’ events. It also highlights specific successes, like East Side Story. The broadly
positive picture which this presented was shared by the programme’s GLA funders (Greater London
Authority, 2020).
Conversely, the programme did receive some firmly critical responses. Particular media and
political criticism surrounded events historically funded by the Council which were surprised not to
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receive funding during the LBoC year (Masso, 2019; Sullivan, 2020). Critics also noted that the LBoC’s
audiences and events underrepresented some of the Borough’s minority communities, and younger
residents. Yet some events intended to better include some of these groups riled others who saw
them as ‘pop concerts [which] are not deeply cultural’. In our data, the latter was a minority view: but
what these contrasting critics shared was a sense that LBoC had not focused closely enough on the
particular culture of their community or those they identified as underserved.
From what this small study can tell, the programme had a diversity of impacts. The
programme initially positioned itself as hoping to achieve certain economic impacts. While critical
respondents sometimes regretted this aim, most broadly agreed that the programme succeeded in
raising Waltham Forest’s profile. Notwithstanding criticism of how community-focused the
programme may have been, interviewees described LBoC events bringing people together. One nonCouncil respondent suggested that the programme’s events had ‘given the people of Waltham Forest
a little bit of a better sense of community’. Another praised one funded project: a ‘collaborative
sculpture’ organised by Artillery which ‘brought lots of people together’. Meanwhile, even critics
noted that the programme had funded worthwhile activities which would not have otherwise
happened.
Yet these benefits were spread asymmetrically. The Council’s central infrastructure and the
programme’s critics tended to conceptualise inclusivity differently. For the Council, the key measure
seemed to be the percentage of non-white attendees at ‘hero’ events. They pointed to the increase in
these percentages over the year and emphasised the amount they learned about their borough and
its diverse communities over that time. Critics tended to focus on the nature of events themselves,
and to identify specific cultural communities they viewed as underserved. However, even during the
last quarter of the programme, 57% of hero event attendees were white British/Irish, compared to
36% of the borough population (Waltham Forest Council, 2020b, p.144).
One key focus for participants was the year’s legacy. Many respondents regretted that the
year had not been more used to improve local cultural infrastructure. Others hoped that the grants
programme could contribute to this, having supported artists’ and venues’ development. Of course,
it is too early to tell what legacy the programme will leave; and any eventual measures of legacy will
be deeply complicated by the radical impact of the coronavirus pandemic. However, some interim
understanding of legacy can be gained by considering intra-organisational changes. Some had hoped
LBoC would make culture more central within the Council. Consistent with this hope, following LBoC
the culture department was moved into the Economic Regeneration division, and some initiatives,
like the fellowship funding programme, continued. Additionally, the Council appeared to learn a great
deal about their local communities over the programme. However, critics argued that the
programme’s short-term funding and consequent reliance on fixed-term staff meant that much of this
expertise subsequently left the Council, and sometimes the borough.
Respondents elsewhere said that the programme had helped raise culture’s profile within
their organisations. ‘We have talked about how are we going to continue the legacy of the Borough of
Culture, as an organisation’, one reported. They were looking for sources of funding for further
creative work. Others pointed to the contact the programme gave them with other organisations and
individuals, including through joint bids or as part of the fellowship programme. Such respondents
highlighted that they maintained or may revisit these collaborations in the future. Of course, such
developments may have occurred without LBoC, but the programme may have helped forge
relationships within its local cultural sector.
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Barriers and drivers of the innovative practice
The sections above already allude to factors likely to promote and inhibit co-creative work.
Table 1 catalogues identified barriers; Table 2 does the same for drivers. They are identified by both
interviewees and our case analysis.
Table 1 - Barriers to co-governance, co-creation and co-production
Barrier
Potential
for
conflicting goals

Description
If possible agendas
for the service are
hard to combine, cocreation is harder

Limited
familiarity
between
partners

People who know
each other less well
find it harder to cocreate

Temporal limits

Effective
cocreation takes time

The
short
timescales
involved in LBoC inhibited
relationship-building

Rigidity of preexisting plans

Where pre-existing
plans
are
too
restrictive,
there
can be little scope
for co-creation
Major
cultural
differences between
partners make it
harder
to
understand
one
another

The LBoC Team was partly
limited by plans, KPIs and
the expectations these
formed. This left less room
for emergent collaboration.
Artists involved in the
project were sometimes
baffled and frustrated by the
Council’s
comparatively
bureaucratic norms

One’s
association
with one partner
can alienate other
potential
cocreators

The
fact
LBoC
was
sponsored
by
large
corporations, like housing
developers, led some to
question the programme’s
‘impetus’

Differences in
organisational
culture

Antipathy
between one’s
partners

For example
Differing beliefs about
whether the programme
should prioritise highprofile events or local,
grounded
participative
efforts
deterred
collaboration
Limited knowledge made it
hard for the Council to
identify
the
right
collaborators, and meant
people
suspected
one
another’s motives

Importance
An initiative open to multiple
agendas can attract many
stakeholders’
involvement.
However, if these agendas are in
tension with one another, it will be
harder for stakeholders to agree a
shared purpose.
Unfamiliarity between partners
can: a) make it difficult for people
to identify the right partners to
involve; and b) make it hard for
partners to know each other’s
motives,
prompting
mutual
suspicion
Trusting relationships are likely
necessary for effective cocreation. Creating them will be
highly time-consuming.
Where stringent pre-existing
plans exist, it is difficult for cocreators to genuinely define
problems and shape solutions
Different organisational norms
can make it hard for partners to
predict or understand each other’s
behaviour. This makes it difficult
to coordinate and easy to see one
another’s
behaviour
as
unreasonable.
People are likely to judge one’s
priorities partly by the company
one keeps

Table 2 - Drivers of co-governance, co-creation and co-production
Driver
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In general

For example

Importance

Loosely
defined
purposes

The
programme’s
purpose must be
sufficiently open to
interest a range of
stakeholders
Co-creation may be
easier in sectors to
which flexibility and
ambiguity feel fitting

LBoC’s wide range of
possible purposes excited a
broad group of stakeholders
about the programme’s
possibilities
Expectations that individual
cultural initiatives would
develop and shift facilitated
ground-level
co-creative
relationships

Availability of
shared spaces

Shared
physical
spaces
facilitate
collaboration

One Hoe Street’s openness
facilitated approaches by
those not yet involved in the
programme

Appetite
for
relational risk

Taking risks with
relationships can be
necessary to forming
trust
and
commonality
Effective work with
new
partners
requires
relational
and sectoral learning

‘Risky’ relationships like
those cultivated within East
Side Story helped build trust
and acceptance

Sector
germane
to
flexibility and
openness

Appetite
learning

for

Willingness to
include critics

Effective co-creation
means
including
those who disagree
with you

The Council’s LBoC Team’s
willingness to learn lessons
from the early programme
helped them correct early
omissions of key actors and
groups
The Council’s LBoC Team
included
some
with
reservations about the
programme. That team
collaborated with others
who criticised LBoC.

Loosely defined agendas are a)
likely
to
stimulate
wider
involvement; and b) compatible
with co-creators forming a shared
problem definition
The emergence which co-creation
requires is more viable in sectors
where flexibility feels appropriate
(e.g. culture), than in those
demanding clear, defined rules
(e.g. tax collection)
Shared physical spaces make
initial and ongoing connections
with co-creators easier. Close
communication becomes more
frictionless and interpersonal
relations easier to foster.
An appetite for new, undefined,
relationships makes one more
likely to engage the broad range of
stakeholders, and hand them the
power, which co-creation requires
Particularly
where
one’s
knowledge is initially limited, a
lack of willingness to learn could
precipitate failure to identify or
effectively collaborate with the
right partners
Willingness to include one’s critics
may a) facilitate inclusion of key
stakeholders; and b) turn
conflictual relationships into
deliberative ones

The diffusion process and communication strategy
The Council extensively publicised the programme during the year, relying heavily on social
media. Council staff characterised this as an economical and effective approach, though critics noted
that ‘not everybody uses social media’. It was accompanied by occasional direct distribution of
promotional materials to residents. Some felt that the overall balance of communications prioritised
the larger events, at the expense of smaller organisations who needed more help. These pre-event
communications were complemented by myriad videos capturing the bid, events and the whole year,
distributed through a YouTube channel (Waltham Forest Council, 2020c).
The Council and GLA worked extensively to communicate their approach more widely.
Following the year, the GLA hosted a conference to discuss the Council’s internal evaluation and
learning from the year. Around the same time, the Council was scheduled to host a meeting of the
Cities of Culture Research Network before the coronavirus pandemic interceded. These events were
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complemented by a ‘story of our year’ evaluation document with high production values (Waltham
Forest Council, 2020b).
Nevertheless, the aim was not necessarily to encourage the programme’s ‘replication’.
Respondents emphasised the need for AoC programmes to be ‘of’ their own borough or city. Nor was
the programme’s repetition uncertain: it was already agreed that there would be another Borough of
Culture in 2020. By the end of 2019, it was also decided that the programme would repeat in 2021
and 2023 (Mayor of London, 2019).
Involvement of professional staff and public services professionals
LBoC involved longstanding local government staff, but also drew a new cohort of public
service professionals from the cultural sector. To many of this latter group, this role was a shock. Used
to a less formal environment, some were taken by surprise by the importance accorded to hierarchies
and processes. They emphasised the importance of the knowledge of the Council offered by the LBoC
team members who had been working there for longer. Yet navigating this ‘quite alien’ environment
remained difficult, both for these newly-forged public servants and for the artists and other
professionals with whom they worked.
This was not aided by the programme’s local prominence. In the cultural sector, these staff
had been used to broadly positive responses to their work. In LBoC’s highly public environment, they
found themselves exposed to a degree of criticism to which they were not accustomed: as one
respondent put it, ‘the hate is real’.
Methodology
These observations are drawn from 15 interviews with a variety of those involved in the
programme and a broad range of documents. Table 3 describes interviewees’ roles. Documents are
described in this document’s bibliography.
Table 3 - Interviewees
Participant type
Council staff
Non-Council organisations
Individuals (e.g. freelancers, volunteers etc)
Total

Number
7
4
4
15

• Case study model in use and development patterns
Models of Government in use
As common in contemporary cultural policy initiatives, LBoC was a programme peculiarly
self-conscious about how government related to citizens and society: that is, its ‘model of
Government’. This section interprets the year in terms of models of Government.
Public value
The model of Government best explaining this site’s work was Public Value. This was not
explicitly cited by participants, but seemed to best characterise their approach. Deliverable 1.1 details
this framework; but central to it is the ‘triangle’ of public value, operational capacity and the
authorising environment. Public value’s advocates argue public managers must balance these three
variables. Each one was strongly evident and influential in this case (Benington and Moore, 2011;
Moore, 1995).
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First, staff had a clear sense of what they felt to be valuable to their local public. A.2 highlights
the diversity of conceptions of ‘public value’ available across the programme’s stakeholders. But
together, the LBoC team tended to share a broad sense of the community-focused, local programme
they wanted.
However, they were also very aware of their ‘authorising environment’, the second side of the
Public Value triangle. Aware of the programme’s political prominence, they experienced pressure to
offer a certain level of publicity to raise audience numbers and demonstrate the publicly-funded
programme’s value. This meant partially compromising on the programme they may otherwise have
desired to ensure the ‘starry’ things they felt were required to meet expectations and KPIs.
Simultaneously, they were aware of diverse requirements of local stakeholders, including the
local artistic community. Council staff frequently referred to the ‘vociferous’ nature of their local
community: if they did not like something, ‘they’ll tell you’. We heard of Council efforts to expose
themselves to residents’ opinions, such as the ‘roundtables’ and ‘Conversations’ reported above.
There was also evidence of staff altering their ingoing approaches and preferences based on the
lobbying of, for instance, representatives of an underrepresented cultural group.
Third, the Council was very conscious of its ‘operational capacity’ to deliver on these
ambitions. In this, they valued the technical expertise brought by LBoC staff, including those with AoC
experience. Money and time were also vital to determining the operational capacity available. The
programme had to be assembled quickly – more quickly than initially intended – and with
comparatively scant resources for this type and duration of event. This made it considerably harder
to satisfy the LBoC’s authorising environment, or to achieve the team’s vision of public value.
The Public Value model is characterised by a dynamic tension between these three features,
in which public managers attempt to balance them while increasing public value. Consequently, the
Council designed the ‘mixed economy’ of events described in Section A.3. Some were designed to
appeal more to national stakeholders and gain mass interest. Others were designed to work through
the local artistic community and to pursue the ground-up, ‘hyperlocal’ programme the LBoC team
advocated. This programme-level structure attempted to balance public value, the authorising
environment and operational capacity. Key elements of strategy like this structure seemed to be
designed often after extensive engagement; but to be designed ultimately within the Council. This is
in line with the Public Value model, and with some criticisms of it as too managerialist (Rhodes and
Wanna, 2007; Williams and Shearer, 2011).
Yet this case varied from orthodox Public Value models in three ways. First, it seems
misleading to represent the LBoC team as facing a single, homogeneous ‘authorising environment’.
Instead, they seemed to face relatively distinct imperatives to authorise themselves to funders; and
to their local communities. It was this dual, disconnected authorising environment which made the
LBoC team’s position challenging.
Second, Public Value imagines the public manager’s view of ‘public value’ and their
authorising environment as distinct from one another. Here, the LBoC Team’s sense of what was
valuable seemed to be changed by commentaries from within their local authorising environment. In
contrast to ‘placemaking’ initiatives reported elsewhere, it would not be fair to say the LBoC Team’s
relation to their community was ‘unidirectional…with little adjustment in goals or operating culture’
(Bain and Landau, 2019, p.422).
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Third, managers seemed to want something more than mere ‘authorisation’ from residents.
Instead, they appeared to want to craft a sense of affinity with, and involvement of, those communities
(Crosby et al., 2017). This was visible in the way staff spoke about the programme; and in how
individual elements of LBoC like the grants initiative, and individual commissioned events, were run.
While they stopped short of complete partnership in devising the programme’s strategy, the LBoC
team wanted more than authorisation to proceed from residents.
Co-creation and co-production
If Public Value was the model of Government which best describes this case, it was not the
one most talked-about within the field. The idea of ‘co-creation’ loomed large within LBoC, among
critics and advocates alike. Some used different language to describe what this study calls co-creation,
and others used the term ‘co-creation’ to mean something slightly different. But with the bid
suggesting extensive co-creation, people disagreed extensively about how far programme features
had been ‘co-created’. Some found the overall approach more consultation than co-creation. Others
enthused about specific collaborative initiatives, or about energetic ‘dialogue’ between citizens and
the Council. Co-creation attracted a breadth of sometimes passionate opinions.
As described above, we found Public Value, not co-creation, the most useful description of
programme-level governance. Indeed, Council staff were generally circumspect about whether the
whole programme was co-created. One instead described the Council as ‘creat[ing] a framework of
activity where that engagement of that co-creation can happen within’: a considerably more
moderate claim. The interviewee preceded this by observing:
‘The co-creation word gets banded around a lot and what does it actually mean, and what
does it mean in practice as well? And we’re learning a lot about that and it’s a very easy
thing to state that you have a programme that’s co-created but the reality of it means
something very different.’
The interviewee highlights the sometimes unanticipated difficulties of co-creation. As
observed above, the programme’s timescales made relationship-building harder, limiting the scope
for collaborators to emergently develop a shared problem definition (Ansell and Gash, 2008).
In this context, Council staff described creating the ‘framework…co-creation can happen
within’. Indeed, such a framework was encouraged by a selection process which asked applicants to
describe key features of their programme (and associated KPIs) at the bidding stage. This reinforces
our sense that the programme was best explained as an instance of Public Value: while the Council
wanted to engage their communities and to ‘co-create’ programme elements, ultimate decisions
about the overall ‘framework’ seemed to be made internally. Yet it also points to two interrelated
ways Co-creation and Co-production (together, CC) help explain the case.
First, CC was strongly present within this case as a normative ideal. With the bid promising
co-creation, there was a genuine effort to incorporate CC into programme elements. Criticisms from
local stakeholders used similar ideas, citing successful local organisations they hoped might have
been approached to be involved in running the programme. The idea of co-creation was a consistent
feature of the programme’s authorising environment.
Second, CC was often present beneath the level of programme design, within individual
programme elements or cultural events. The grants programme, for instance, was viewed internally

122

as one of the programme’s more successful features. Decisions about which projects to fund were led
by citizen panels. Staff roles therein were characterised as facilitative not directive. Other successful
instances of CC often occurred within individual funded initiatives, like East Side Story or Artillery’s
communal sculpture, both mentioned above. CC here was direct and integral to the initiatives, with
resident contributions directly shaping the projects. Council staff argued that some ostensibly ‘starry’
hero events also had CC built into them, like famous acts creating their performances with local
artists: perhaps because these elements were more ‘behind the scenes’, our wider data do not enable
us to evaluate how they worked. Regardless, within individual programme elements and events there
were clear examples of successful CC. Many seemed to be run by individual cultural organisations,
emphasising these often-smaller organisations’ vibrant capacity for such co-creative work.
There thus emerged what can be conceptualised as ‘bounded co-creation’: within an overall
Public Value structure, CC cropped up within individual programme elements or funded projects.
These were ‘bounded’ in the spaces they occupied: they occurred beneath the level of overall
programme design. They were ‘bounded’ also in their impact, because they did not co-create the
whole programme. Such efforts might be important to an individual artistic initiative, or shape policy
about grant-giving; but were less likely to substantially affect the overall balance of artworks across
the programme, or determine whether a grants programme existed. This was a programme governed
by an overall Public Value logic; but whose conception of public value incorporated a desire for CC,
and which contained areas of CC within it. Scholars wonder how Public Value relates to other models
of government (Deliverable 1.1, p.25). Here, it appears to act as a framework which may both
accommodate and limit other models.
This ‘bounded’ form can teach us about successful CC practices, about hurdles associated with
it, and about its language. Because successful instances of CC were generally found within individual
cultural initiatives or arms of the programme, we were able to obtain limited data about any one of
them. However, from what we could learn, their success seemed to partly spring from recognising
collaborators’ agency and expertise, withstanding periods of awkwardness and acceptance of ‘risky’
relationships. Collaborative relationships between LBoC staff and individual funded projects were
often important here. These seemed to be driven by frequent, informal contact; sectoral homophily;
and sometimes shared reservations about the wider programme.
Even where CC appeared successful, it encountered significant obstacles. As mentioned
above, time and the existence of pre-existing plans were important. So too was the initiative’s highprofile, high-expectation nature. Many CC initiatives found themselves somewhat controversial.
Some were sceptical about how the resident panels distributing grants were making decisions,
suspecting that resident representatives’ own areas were benefitting more. One supporter of East
Side Story worried that it might be criticised as ‘rewarding the bad kids’. The literature frequently
notes the need for collaborative efforts to win public managers’ and legislators’ support to be
effective (Agranoff, 2012). This case reveals that they can face equal challenges in ensuring the
support of other citizens.
Finally, this case problematises some of the distinctions made by the vocabularies
surrounding CC. Conceptual differences between ‘co-production’ and ‘co-creation’ centre on who is
involved (service ‘providers’, ‘users’ or others) and whether they collaborate to create ‘visions, plans’
and so on, or only ‘services’ themselves (see Deliverable 1.1). Yet when organisations worked with
residents to devise artistic works for others to see, simple distinctions between service ‘users’,
‘providers’, collaborators and observers become less clear; and the acts of creating ‘visions’, ‘plans’
and ‘services’ themselves blur into one. Some of the key CC initiatives we found seemed to skirt the
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boundaries between co-creation and co-production. In the cultural sector, such traditional
distinctions become problematic (Osborne et al., 2016; Voorberg et al., 2015).
Models of Strategic Management in use
To explain the governance of the LBoC programme, we must consider not only the relation
between government, citizens and society, but also how the programme set its direction: the ‘model
of strategic management’ adopted. This section considers the different models evident and the
tensions therebetween.
Strategic Planning to Mintzbergian emergence
Waltham Forest’s Borough of Culture programme began with a plan. Winning the highly
competitive funding round required extensive work to demonstrate they could rapidly deliver a
viable programme. Recognising this would be important, Waltham Forest’s bid was subtitled ‘We’re
ready’. While the GLA’s programme prospectus seems open to a variety of approaches, the bidding
process involved specifying core elements of a borough’s proposed programme. Waltham Forest’s
bid thus combined broad aspirations, named cultural events the year would include and KPIs. Once
the bid was won, rapid planning continued, fuelled by the need to agree evaluation frameworks.
These early efforts corresponded closely to ‘strategic planning’ models of strategic management
(Ferlie and Ongaro, 2015).
Yet if the bid had said ‘we’re ready’, interviewees acknowledged that they were not.
Notwithstanding initial plans, the programme became a ‘voyage of discovery’. This ‘voyage’ was
characterised by two movements. First, LBoC staff found the plan more practically problematic than
expected. They emphasised the difficulty of achieving everything it promised within available
resources, and noted the particular challenges involved in ‘co-creat[ing]’ as promised. This
precipitated a more emergent programme. Senior staff were described as attempting to identify the
‘core tenet’ of the initial plan so it could be maintained while its specifics were amended.
Yet these changes were far from frictionless. Council staff felt significant pressure to meet
KPIs agreed with funders. Changes relative to formal plans and ingoing stakeholder expectations also
faced local opposition, including from Council staff. Criticisms of the programme were often phrased
in terms of regrettable deviations from the bid. Changes relative to stakeholder expectations
attracted similar criticism, for instance when individual events did not receive funding they expected.
Perhaps the largest outcry came when the Council decided not to support the Leyton Carnival, instead
funding an alternative programme of carnival-related events. The Council had supported previous
years’ Carnivals, which one interviewee said were seen as ‘the Caribbean event in the Borough for
the year’.
These criticisms fuelled the second development, which reacted against the programme’s
perceived deficits. Some felt the abovementioned deviations from plans and expectations were
harmful. For others, the ‘voyage of discovery’ had revealed new things about the local community, or
changed their minds about what the programme should achieve. They perceived new limitations to
the initial plan. Whether such limitations sprang from the initial plan or from changing it, they
prompted people – not least Council staff – to use their own work to mitigate these downsides. This
brought a further, low-level, stream of changes to an already emergent strategy.
There thus emerged a strategy better explained by the Mintzbergian (1979) approach than
the Planning school. A ‘stream of local decisions’ shifted the programme’s strategy relative to initial
plans (Deliverable 2.1, p.34). Seeking that plan’s ‘core tenet’, staff treated it less as a binding
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prescription, and more a high-level ‘mission statement’. Interviewees emphasised learning and
change over the year. Strategy emerged from a series of decisions by diverse actors based in part on
learning during the programme.
The case was therefore characterised not by a single strategic management approach, but by
a shift from one (Planning) to another (Mintzbergian). This created a dynamic tension between early
plans and subsequent emergence. This emergence was not driven by a single, coherent trajectory of
changes. Instead, two distinct groups of pressures characterised the strategic changes which
emerged: the perceived need to alter the initial plan to keep it feasible while meeting KPIs; and the
need to shift to better serve particular communities underserved by either the initial plan or the first
set of changes. The programme was characterised by tensions between planning and emergence, and
between two trajectories of emergent change.
Strategic planning and strategy-as-practice
Many of the emergent changes noted above relied not on obviously ‘strategic’, high-level
changes, but on ground-level practices of skilled actors within and beyond the LBoC team. While their
impacts can be summarised through Mintzbergian accounts of ‘emergence’, understanding these
practices themselves requires a more grounded, strategy-as-practice approach (Chia, 2004; Gond et
al., 2015; Jarzabkowski et al., 2007). This subsection emphasises these grounded practices and their
relation to more overtly ‘strategic’ decisions.
Some within and beyond the Council had hoped for a slightly – or very – different LBoC. Some
felt the programme had done well, but wished it could have done better at engaging certain
audiences; or wondered how ‘co-creative’ it had really been. Others vigorously criticised strategic
decisions like accepting sponsorship from corporations such as UberEats and a major housing
developer (Waltham Forest Council, 2019b). Council staff making these criticisms felt such
associations had made them part of a ‘neoliberal machine’. Such critics aimed to ‘subvert’ these
structures to create a more inclusive, community-oriented programme. Yet regardless their views on
the overall programme, many organisers of individual elements thereof worked to make those
elements or projects particularly collaborative or inclusive.
Some of the most innovative practices occurred within individual events. The case highlights
the interaction based on acceptance and recognising agency which one funded project found so
important in forging relationships between collaborators. Interviewees described how collaborative
relationships could get ‘a little bit sticky’, with awkwardness, misunderstanding and risk common
features. Dealing with these uncomfortable periods seemed an important practice within difficult cocreation and co-production contexts. Sometimes, so did limiting or hedging criticism of one’s
collaborators and being accepting of differences of style and opinion.
LBoC staff’s micro-level interactions also helped build more collaborative relations with
projects they worked with. For instance, LBoC staff and their partners made themselves available to
discuss ideas informally outside working hours, or were often personally present at cultural
activities. They often shared a cultural-sector background, helping them translate between the
Council and their collaborators. Where they shared reservations about LBoC or wider AoC
programmes, this enabled a sense of shared activism, often centred on a desire for a more diverse,
community-focused programme.
Among projects with whom they had crafted close relationships, these staff were perceived
much more favourably than ‘The Council’ was. One respondent described their LBoC team contact
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being ‘alongside us’ in their work: a phrase invoking both support and physical proximity. Of course,
these relationships resulted from both LBoC team members’ and their collaborators’ work.
Community members often proactively made contact, or became intermediaries in introducing LBoC
staff to communities they knew less well. These plural stakeholders significantly shaped how the
LBoC ended up, supporting a strategy-as-practice reading.
The importance of spaces within the programme adds to our sense that strategy-as-practice
helps explain this case. Researchers emphasise that practice is ‘situated’, or dependent on its context
and physical environments (Feldman and Orlikowski, 2011; Jarzabkowski et al., 2007; Thévenot,
2002). Geography and locations were important in LBoC. One funding recipient successfully attracted
collaborators partly by taking days off to go ‘to one of the town centres’ and distribute physical
materials. One Hoe Street figured frequently in interviewees’ stories. Its glass-fronted openness
seemed important in inviting people in to engage with the programme and with the specific cultural
events it hosted. Conversely, its location probably did little to help the skewing of activity towards
Walthamstow (Waltham Forest Council, 2020b, p.56). As the strategy-as-practice view would expect,
spaces matter in shaping LBoC’s participants.
Not only high-level strategic structures and choices, but also grounded, situated practices
mattered to the LBoC’s eventual strategy. People on the ground worked to create collaborative
interactions and to engage communities the wider programme had not yet engaged. Yet we should
not overstate these practices’ reach. Many programme participants lacked the close relationships
with individual staff described above, and sometimes remained critical of LBoC. So did some less
involved in the programme, including many who had applied for LBoC funding without success.
Nor should we ignore the cost at which some of these efforts came. We learned of some LBoC
team members’ difficulties working within the programme structure. For some, attempting to
navigate the programme’s expectations and the criticisms it received could be a significant strain.
Some were particularly affected because they felt part of the local community, and would hear such
criticisms during their personal lives. Others felt conflicted about their involvement in what they saw
as a politically contentious initiative. Many of those from cultural-sector backgrounds had not
anticipated this public-sector role’s tensions. The outlooks and sectoral background which helped
them build collaborations with cultural-sector partners brought significant personal cost.
Key learning points and final remarks
Waltham Forest was implementing a new, complex programme with a challenging timeline.
Both the GLA and Waltham Forest aimed for a programme characterised by ‘co-creators’. But with
limited time to build the delicate, trusting relationships collaboration requires (Agranoff, 2012), this
would always be challenging. Nevertheless, within certain parts of the programme, it appeared that
actors managed to create successful co-creative/productive relationships. The reasons for these
limitations and successes were various, including municipal policy, local context, Council decisions
and individuals’ relational skill.
This was a case best explained as an instance of Public Value within which bounded co-creation
and co-production can be found. The Council pursued these ‘downwards-facing’ models of public
government initially through Strategic Planning but latterly through a Mintzbergian emergence
reliant on the grounded practices of individual employees and citizens. ‘Downwards-facing’ models
of government seemed to be facilitated by the fact the programme focused on culture, participants
had an appetite for learning and the opportunity to share spaces. But they seemed to have been
inhibited by the short timescales involved, the limited pre-existing relationships between
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participants and the tension between pre-existing plans and the emergence which co-creation
requires. Key promising practices identified included creating a sense of commonality through
shared spaces and causes, withstanding periods of awkwardness and navigating existing formal
structures.
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RIJEKA 2020 PARTICIPATORY PROGRAMME
Authors: Josipa Cvelić, Tatjana Perše, Sanja Vrbek, Irene Pluchinotta

Abstract
RIJEKA 2020 LLC is a company established for the implementation of the Rijeka 2020 European
Capital of Culture (ECoC) project. Thanks to the ECoC project, the City of Rijeka and the PrimorjeGorski Kotar (PGK) County aim to improve the scope and variety of the city’s and
region’s cultural offer, to expand accessibility and participation in culture, to build capacities in
the culture sector and its ties to other sectors, and to increase the international visibility as well
as the city’s and region’s profile. Since the preparation phase, cultural organizations, NGOs,
citizens and other stakeholders have been included in the ECoC project. The Rijeka
2020 Participatory Programme has been identified as one of the most innovative areas of cocreation, co-production and co-governance.
AGENCY/ORGANIZATION AND THE TRACER INNOVATION
Agency/organization background
Main Features
The European Capitals of Culture are one of the most recognised EU projects. The main idea
is to bring cities at the heart of cultural life across Europe. Through culture and art, the European
Capitals of Culture (ECoC) project improves the quality of life in these cities and strengthen their
sense of community.
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The candidature of Rijeka for the ECoC 2020 project was guided and financed by the City of
Rijeka from 2014 till March of 2016, when RIJEKA 2020 LLC (Limited Liability Company) was
jointly founded by the City of Rijeka and the Primorje-Gorski Kotar (PGK) County.
RIJEKA 2020 LLC is a non-profit company and it is a unique project-based cultural organization in
Croatia. The purpose of the company is to perform the Rijeka ECoC 2020 project
activities, independently, efficiently and transparently, while the large infrastructural activities
of the Rijeka ECoC 2020 project have remained within the authority of the City of Rijeka. This
short-term prospect of the company and highly dynamic process that characterize it, makes it
unique in Croatia, i.e. the ECoC project and the activities of RIJEKA 2020 LLC are planned to end
in the 2021. However, by presenting its candidacy, the City of
Rijeka also undertook the responsibility to continue to offer support beyond 2020, financially
and in other ways, to artistic projects and their operators who prove most successful in the
framework of the 2020 Cultural Programme. The Croatian LLC model does not recognize the
status of non-profit organizations; however, this company structure was chosen in lack of a more
adequate model in national legislation. For instance, models of institution and foundation were
also considered. The model of institution was dismissed due to the short duration of the project
and complicated procedures when it comes to launching or closing an institution. An interviewee
that participated in the choice of the model stated that there was a strong hesitation to “enter the
adventure of possible rejection of the statute which would result in the loss of valuable time”. The
model of foundation was dismissed due to “very slow legal legislature and procedures”. Even
though the LLC model was selected as the most adequate model, many interviewees have
addressed it as a problem, especially when it comes to inconsistent interpretation of tax policy
and legal procedures, complicated administration and strict formal leadership structure.
RIJEKA 2020 LLC’s budget is around 50 million Euro, and the income share is approximately
distributed in following way: 30% State Budget, 30% City of Rijeka, 10% PGK County, 10% EU
funds applications and programmes, 10% Sponsors and 10% Other sources.
RIJEKA 2020 LLC does not have a long-term strategic plan, the strategy of the
organization focuses on carrying out the ECoC programme. The programme is largely based on
the Rijeka 2020 Bid Book, published in 2015. Concrete actions and implementation steps are
elaborated in various in-house operational plans (e.g. marketing strategy, RiHub operational plan
etc.)
based
on
research,
prior
knowledge
and
experience, lesson
learnt
from other ECoCs. The Strategy of Cultural Development of the City of Rijeka 2013–2020 states
the intention to run for ECoC in 2020, following aspirations to become a cultural metropolis since
2004. Envisaged strategic measures were making of an ECoC candidacy proposal for the City
Council, drafting of the concept of candidacy, establishment of a City office for ECoC, international
promotion and EU projects, establishment of an organization for implementation of ECoC in
2017, establishment of a project monitoring and evaluation system. With the Strategy of Cultural
Development of the City of Rijeka 2013–2020 ending in 2020, the acquired knowledge and the
results of the evaluation of Rijeka 2020 ECoC project are expected to be a crucial input for the
next long-term strategic document of the City of Rijeka.
Concerning the company structure, at the end of 2018, RIJEKA 2020 LLC had 54 employees,
but the numbers are growing fast as the ECoC year is approaching. In addition to that, several
hundred of external partners (e.g. cultural institutions, NGOs, university, municipalities and
tourist boards) from the city and region are involved in the implementation the Rijeka 2020 ECoC
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2020 project. In the first years of the project preparation, the company employees have been
included in culture sector capacity building activities through the Classroom
programme1 in RiHub2. They acquired knowledge in management in culture, technical
production, organizational skills, basic principles of communication with the public, marketing,
PR etc. This knowledge is considered as the most important competency of the Rijeka 2020
organization.
In context of other ECoC projects, Rijeka 2020 stands out with its high rate of inclusion of
external partners in the implementation of the programme. About 50% of the Rijeka 2020
program is co-produced with external partnering organizations. That is also reflected in
programme budget distribution. This inclusive approach leads to a wider acceptance and
appreciation of the project within the community.
Decision making Process and Leadership
There is a 3-level hierarchy within the organization, starting with the Director who is the sole
formal management member and the responsible person on behalf of the organization, while
the second level consists of the Sector/Division leaders and their deputies and the third level are
the Sectors and Divisions. RIJEKA 2020 LLC has formal vertical hierarchy, and it is usually in
action when it comes to strategic decision making or crisis. Otherwise, inclusive leadership and
horizontal collegial approach is preferred.
RIJEKA 2020 LLC is divided in four sectors: Cultural Sector, Sector for marketing and
communications, Sector for general and legal affairs and Sector for development of strategic
partnerships. The main criteria for decision making is usually, due to time constraint, efficiency –
“try to do the best with limited resources in limited time”. On the one side, strategic decision making
is usually made on the level of the Management Board (Director and Sector/Division leaders and
their deputies) or Director. Meetings of the Management Board are usually held twice per
week. On the other side, operational decision making happens on various levels, most of the time
on the level of project teams appointed to run specific activities. People are trained and
empowered for decision making on all levels.
Lastly, a board of supervisors monitors the liquidity and overall performance of the organization.
It is consisted of 5 members, two members from the City of Rijeka, a member of PGK County, a
member of the University of Rijeka and a representative of the Rijeka 2020 organization.

Organisational Culture
“The culture of an organization is a living thing like the culture of a city and as such it can’t be
framed”.
Generally, every sector of the organization has its own domain of work and a culture that
adjusts to it. For example, the Sector for general and legal affairs has a very bureaucratic and
organized approach while the Cultural Sector needs to be more flexible, creative and innovative
in their scope of work. An interviewee stated that the hierarchy of the organization could have
been more organic, but it got formalized as consequence of fast growth and pressure associated
with the realization of the program in such a short term. That might lead to reduction of collective
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consciousness within the organization. Hierarchy is respected but the overall culture of the
company is considered as collegial.
Openness and transparency are considered keys to success when it comes to both internal
and external (external partners, citizens and the public) communication and collaboration.
Working hours are flexible, animals are allowed in the working spaces. Efficiency is considered
as the most important professional trait but not at the expense of quality of work. The working
environment is very dynamic.
The motto of the ECoC project, “Rijeka 2020 – Port of Diversity”, implies acceptance and
appreciation of diversity and encourages openness towards cultural nomadism and
intercultural lifestyles.
Perceptions of the problem
The idea behind the Rijeka 2020 ECoC project is the de-elitization of culture in the city
of Rijeka and PGK County. Interviewees said that even though employees in cultural
sector believe they are working for the benefit of everyone, that is realistically not the case.
There is a significant barrier between high level culture (e.g. theatre, museums) and large
number of citizens. According to the respondents, most people are pushed through
life, by upbringing, education and other life circumstances, to a point where they think that
that public culture is not for them, they feel that they don’t belong to that scene. Culture of living
everyday life needs to evolve.
Within this context, the ECoC projects aim to offer people opportunity and space to create
culture as they perceive it, a culture that is deinstitutionalized, depoliticized and decentralized, a
culture that is also self-valorised. Local communities are given a chance to create cultural,
environmental and social content freely, without institutional interference. Institutions that are
often considered unreachable only have a role of providing support and education to the
citizens. Thus, the Rijeka 2020 27 Neighbourhoods programme was mentioned as a good
example of empowering local communities in PGK County by strengthening their human
resources, developing interpersonal relationships, organising cultural activities and increasing
cultural contents. Local communities will have multiple opportunities for establishing exchange
programs spanning the entire European Union, thus creating and informal cultural activity
network between neighbourhoods that will last beyond 2020.
Another problem identified by interviewees is the increased lack of interest for culture,
especially amongst younger generations. Within this context, the Children’s House aims to
systematically educate children to live culture and to learn to perceive it as theirs. The Children's
House is at the same time a physical space (The Brick House of the Rikard Benčić complex) and a
node for cooperation managed by the city’s key cultural institutions (Rijeka City Library, City
Puppet Theatre, Art-Kino) through which programmes will be developed with the support of local
associations for children and youth. This project brings creativity to young people’s free time, and
in the long run establishes foundations for adulthood filled with content.
Innovative practice
Core Idea
The core idea of the Rijeka 2020 ECoC Participatory Programme is to actively involve citizens
in creating cultural, social and environmental programmes, and to improve the production and
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organisational capacities of informal civilian groups and individuals. The Participatory
Programme aims to lift the degree of participation of citizens in social and cultural activities and
to raise awareness about the environment. For that to happen, the communication and
collaboration between citizens and the City of Rijeka needs to evolve.
The Participatory Programme consists of
two
micro-funding programmes (Civil
Initiatives and Green Wave), a capacity building programme (Learning to Build
Communities), a participatory decision-making body (Council of Citizens) and RiHub
as a physical place for education, meetings, exchange and joint action (Figure 1). The
programme cycle approaches citizen participation in a comprehensive and innovative way.

Figure 1. Rijeka 2020 ECoC Participatory Programme
A similar micro-funding system called Rijeka Local Partnership Program exists in the City of
Rijeka since 2005 and it focuses on positive and visible changes in the territory of the local
community. The ECoC Participatory Programme improved this idea by allowing citizens to be
decision makers and, in doing so, raising authority and responsibility of citizens and increasing
transparency of the whole process.
The Council of Citizens was originally mentioned in the Rijeka 2020 Bid Book. It was
supposed to be an independent advisory body of the Rijeka 2020 organization, whose structure
depicted the City’s demographics in all important aspects: age, sex, gender, religion, etc. When the
implementation of the project has started the conceptual role of the Council of Citizens has
switched into a decision making and monitoring committee for Civil Initiatives and Green Wave.
Content of Service Innovation
Encouraging citizens’ inclusion and engagement activities in shaping cultural and social life
is one of the priorities of Rijeka 2020 ECoC. In order to support and strengthen active
citizenship Rijeka 2020 ECoC offers financial support to associations and informal initiatives of
groups of citizens.
The elements of the Rijeka 2020 ECoC Participatory Programme are described in the
following.
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Through the Civil Initiatives Programme, citizens' projects are supported in order to enhance
the local community through social, artistic and cultural action, and to stimulate the active
participation of citizens in shaping of a cultural and social life. Civil
initiatives programme offers positive changes in culture and society, encourage creativity in the
community, strengthen solidarity, mutual understanding and social inclusion, and promote the
protection of human rights, in accordance with the Constitution of the Republic of Croatia. While,
the Green Wave programme supports projects that contribute to greening of public urban areas,
but also projects that involve different activities in the field of ecology and emphasize the
importance of sustainability of urban systems through recycling, sharing and responsible
behaviour. Initially, the Civil Initiatives and the Green Wave programmes were not part of the
Rijeka 2020 Bid Book, however they were added after a preliminary mapping of good local
practices in Europe.
Both micro funding programmes support self-organization of the local community and the
involvement of as many people as possible in the project implementation. For all potential
applicants, informative events such as “Info Days” are organized in RiHub. RiHub serves as
a common physical space for groups of citizens, a meeting point, information exchange hub and a
learning space.
The Council of Citizens, representing the inhabitants of Rijeka in the project Rijeka
2020 ECoC, is the decision-maker in relation of grants for citizens' projects in the Green
Wave and Civil Initiatives programmes. The support for citizens' projects is realized through
public calls for each of the above-mentioned programmes. Specifically, the Council of
Citizens consists of two convocations - one for the Civil Initiatives programme and one for
the Green Wave programme. The Councils' assembly is a demographic sample of the population
of Rijeka. Each of the Council of Citizens' convocation consists of fifteen members (15): four (4)
representatives of the age group between 16 and 25, three (3) representatives of the age group
between 21 and 40, four (4) representatives of the age group between 41 and 60 years and four
(4) representatives of the age group older than 61 years. Each convocation of the Council of
Citizens also represents the gender structure of the population, involving seven (7) men and eight
(8) women. All activities of the Council of Citizens take place in RiHub.
The Council of Citizens will have two convocations during the Rijeka 2020 ECoC project.
Citizens who want to be able to choose the best ideas for their city and who are willing to boldly
take over the decision-making power can apply to a call by filling out an online application.
Submissions are then sorted out into 8 categories (divided by age and gender) and selected by
random extraction of application forms. In this way, everyone has equal chances to come to a
position of civil power.
The Council of Citizens Implementation Strategy
The Council of Citizens evaluates the quality of all projects submitted for Civil
Initiatives and Green Wave programmes that meet the formal requirements of public calls.
It does so based on the principles and criteria defined in the public calls: local - addressing local
needs or problems, community activation - how community will be activated in project
implementation, innovation, sustainability, feasibility and accessibility. Each member of the
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Council individually evaluates projects, and by collective discussion through the participatory
process, the Council decides on the proposal for financing projects.
The members of the Council of Citizens are expected to participate in all the joint meetings,
responsible evaluation of the quality of the submitted projects and their evaluation during the
implementation and after completion of the project implementation. By the end of the mandate,
members of the Council have the obligation to monitor the implementation of funded projects.
Each funded project will have its own Rapporteur in the Council of Citizens who will monitor the
implementation of the projects and report it to the Council.
Citizens are invited to participate in Participatory Programme through a marketing campaign
“Join in!” that uses both digital and non-digital channels (e.g. a leaflet attached to the utility
bills). The appointed members of the Council do not receive any monetary compensation, but
they can realize benefits of using services or buying tickets for programs produced by Rijeka
2020.
People with registered residency in Rijeka who are older than 16 may apply to participate in
the Council of Citizens. The call is open to all citizens without discrimination on any
ground. Members of the Council are elected through a random draw conducted by a commission,
composed of two employees of RIJEKA 2020 LLC and a notary public (appointed by the Director).
The commission determines whether the applications are fully completed and sorts them in
categories. Valid applications are then divided into eight (8) categories according to the
demographic characteristics of the applicants (age and gender), out of which thirty (30) members
of the Council are elected by public draw and then subsequently deployed in the fifteen (15)
members' convocation. Random draw-offs from the total number of received applications will
also attract four (4) reserve members irrespective of demographic characteristics. Upon the
election of members of the Council of Citizens, the Decision on Appointment is made by the
Commission. When elected, members of the Council of Citizens are educated on the programmes
of the Civil Initiatives and the Green Wave, the way the Council works, participatory election
methodology and project monitoring.
Digitalization
The promising practice under consideration, is only marginally connected to digitalization,
i.e. calls and application forms are published online, and marketing activities are partially digital.
The Participatory Programme aims to target all citizens, including those that don’t use the digital
means of communication.
Impacts and outcomes of the innovative practice
Currently, the
Rijeka
2020
ECoC project and
its Participatory
Programme are
in the implementation phase ending in 2021. In the first call for project proposals of
the Participatory Programme for the year of 2019, 80 projects were submitted (59 under Civil
Initiatives and 21 under Green Wave program) and 22 were selected (plus 8 backup projects).
The call for members of the Council of Citizens received 94 applications and 30 Council members
were randomly selected. There is an overall sense of satisfaction amongst the participants of
the Participatory Programme.
For the ECoCs post 2019, the cities themselves are obliged to carry out their own evaluation
and send it to the European Commission by the end of the year following that of the title. Based
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on
public procurement, RIJEKA 2020 LLC has
commissioned
independent evaluators to
implement monitoring and evaluation of the Rijeka 2020 – European Capital of Culture
project (2019–2021).
Independent evaluators (consortium
of
scientists
and
professionals) are responsible for developing and conducting research, monitoring and
evaluating the impact of the title year, including the development of baseline studies and
surveys. The evaluation process is ongoing and quarterly and yearly reports are produced and
presented to the public. One of the important factors being measured is social cohesion,
including change
of
mentality, social
inclusion,
civic participation, quality
of
education, satisfaction of citizens etc.
The legacy of the Rijeka 2020 ECoC project is still uncertain, many interviewees agreed that
it depends mostly on strategic and political decisions made by the City of Rijeka. The most likely
scenario is that the RIJEKA 2020 LLC organization will cease to exist, but its best practices (e.g.
Participatory Programme, Council of Citizens, Children’s House) will be recognized and taken
over by the City of Rijeka or by other stakeholders or organizations.
However, many positive long-lasting impacts are expected. Firstly, new infrastructure (e.g.
RiHub, Brick House complex Benčić that will host the Rijeka City Library, Art-kino cinema,
Museum of Modern and Contemporary Art, Rijeka Puppet Theatre, Youth Council Benčić., etc. ...)
will be in function. Large numbers of Rijeka 2020 ECoC participants, both professionals and
engaged citizens, will be empowered for a more active role in cultural and social life of the city
through capacity building and other educational programs. Public interest and engagement of
citizens in culture and public life is also expected to increase. New communities of citizens will be
made, and some existing ones will be strengthened or transformed. Cultural institutions will gain
knowledge on audience development. Important messages will be transmitted during the project.
Overall quality of life and citizen satisfaction is expected to rise. Secondly, RiHub, as a place for
contact, exchange and joint action will continue to exist and the Participatory Programme will
most likely continue to be funded by the City of Rijeka by realigning the current model of financing
in culture. Lastly, the Rijeka 2020 ECoC project is likely expected to bring a long-term positive
impact on tourism in the region, allowing to add the city of Rijeka on the European cultural map.
When the interviewees were asked about the unexpected successful impacts of the
practice the establishment of the new university courses at the Rijeka University "Professional
practices in culture" was pointed out. Also, in opinion of some of the interviewees the interest and
rate of inclusion of the citizens was greater than expected.
Barriers and drivers of the innovative practice
The presence of a dedicated team of cultural professionals was recognized, from the majority
of the respondents, as the key driver in the process of implementation of the Rijeka
2020 ECoC project. Specifically, the team was trained and empowered through an intense
capacity building program.
Drivers that have been identified are: a stable and dedicated funding and the political
support from the
City
of
Rijeka, but
also
from national
and
regional Governments and municipalities. Furthermore, the Participatory Programme relies on
quality support provided to citizens, dedicated space for meetings, education and joint action and
a strong marketing campaign. While the presence of the RiHub’s operational action plan till
2021 had a beneficial impact on business processes.
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The
main
barriers in the implementation of
the
Rijeka
2020
ECoC project
were generally related to any kind of cooperation between citizens and a municipality,
namely mistrust and scepticism towards public organizations and their work. This
was reflected in lack of citizen initiative to be involved in public work. A set of
educational workshops has been organized in RiHub with the purpose of breaking barriers in
future
communication
and
cooperation between
citizens
and
public
officers. The policy developed to address social issues and shortages through the microfunding programmes motivates some citizens for action.
In the context of the project implementation, the interviewees have also identified following
barriers:
• Lack of long-term strategy and uncertain legacy that could demotivate engaged
professionals
• Complicated and time-consuming project administration procedures
• Difficulties in the interpretation of tax policies / inadequate support from the national tax
administration
• Short project time frame creates pressurised environment within the organization
• Resistance of public professionals whose cooperation is needed within the project towards
changes and innovation
• Very high public/media pressure and often ignorance of the media while reporting about the
project
The diffusion process and communication strategy
The idea behind the Participatory Programme was inspired by the City of Rijeka’s Rijeka
Local Partnership Program and other similar micro-funding practices implemented in
various ECoC projects. However, the Citizen Council uses an innovative model of citizen
inclusion. Also, at national level, there are no comparable participatory programs in the field of
culture.
Within this context, the diffusion strategy was not planned, it happened informally following
different diffusion paths. Firstly, the interviews conducted within this case study showed City of
Rijeka’s interest in taking over of this programme after 2020. Secondly, the interest of the public
and media is very high when it comes to the Rijeka 2020 ECoC project.
The magnitude of the ECoC project is brand new for Rijeka and Croatia. A marketing strategy
was developed based on a secondary research conducted by the initial marketing team, prior
knowledge and experience of other ECoCs. The Participatory Programme is promoted as part of
an important marketing campaign “Uključi se!”3 (”Join in!”) that invites citizens to be included
in Civil
Initiatives, Green
Wave, Council of Citizens and
the
Volunteering
programme. This campaign uses on-line channels, local media, ambassadors with experience,
leaflets for inclusion, posters, radio, outdoor advertising, press release, organizing info days
etc. Thirdly, many international organizations have invited the organizers of Rijeka
2020 ECoC project to share their experience (e.g. future ECoC cities, team of Varaždin for
European Youth Capital 2022, Croatian Cluster of Competitiveness of Creative and Cultural
industries, partnering
cities). Fourthly, throughout a 3-round evaluation process, an
official report will be produced, in order to be used to share knowledge on good practices.
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Lastly, establishment of a new elective undergraduate university course at the Department
of Cultural Studies of the Faculty of Humanities and Social Sciences in Rijeka is
also contributing to
diffusion in
academic
circles. Namely, a new 4
semester course "Professional
Practice
in
Culture" was founded in
the
academic
year 2017/2018, offering a unique opportunity for practical interactions with a team of cultural
workers and culture managers with the purpose of developing specific skills related
to ECoC projects. The course include 86 hours of practical work per semester and 4 hours of
seminar activities. The aim of the course is to provide students with the possibility of guided
professional practice in the institutions of the cultural sector, and clarify basic concepts, starting
points and critical places of work in the culture. The course provides education predominantly
oriented towards the skills of professional and practical work on cultural projects, and scientific
and practical tools for successfully mastering the basics of cultural activity.
Involvement of professional staff and public services professionals
Public service professionals have been included in the Rijeka 2020 ECoC project in many
ways. Civil Initiatives and Green Wave included professionals as enabling partners in the
implementation of projects proposed by citizens, e.g. City of Rijeka’s departments (Department
of Development, Urban Planning, Ecology and Land Management, Utility Services Department),
Conservation Institute, Public utility company Vodovod i kanalizacija Ltd. and others,.
In addition, the
marketing
campaign was promoted
via
city
busses
(municipal
company Autotrolej Ltd.) and leaflets were sent together with the utility bills (municipal
company RI-STAN Ltd.).
Public service professionals attended educational programs and workshops together with
the citizens aiming to break barriers in future communication and cooperation. Artistic
engagement and independence from the Municipality were maintained in the programme of
Rijeka 2020 ECoC. Furthermore, City of Rijeka promoted all Rijeka 2020 ECoC activities through
its own media channels. The Department of Culture lead the Rijeka 2020 ECoC infrastructural
projects and assisted the development of public calls for new cultural programs.
The Second Rijeka 2020 Monitoring Meeting Expert Panel suggested that the City of Rijeka’s
cultural strategy for 2021 and the years after should be developed in a joint endeavour with
Rijeka 2020 professionals and its relevant partnering organizations and publicly discussed and
communicated.
The University of Rijeka professionals are involved in the Rijeka 2020 project
by implementation of the 4 semester "Professional Practice in Culture"4 course where the
practical work is interconnected with the Rijeka 2020 activities.
Methodology
In April and May of 2019, 10 semi-structured interviews were carried out involving key
managerial roles within RIJEKA 2020 LLC, the City of Rijeka and other related organizations. In
addition, several documents, calls for action, reports and websites were analysed. All the
documents are listed under the section “References and data sources”. Full details of the
methodology adopted for the case study fieldwork and analysis are presented in Deliverable 2.1.
CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
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B.1. Models of Government in use: Analysis of the innovative practice as reflecting the key
messages of the earlier COGOV WP1 literature review
Public Value Theory
In spite of the lack of explicit reference to the Public Value Theory in the interviews and the
official documents analysed, we do trace these ideas in the context of the ECoC project.
Namely, active engagement of citizens in shaping cultural and social life has been set as one of the
main priorities of the Rijeka 2020 ECoC project. At the declarative level, this goal is defined with
a reference to the concept of active citizenship, while at the operational level, it has been
‘equipped’ with a well-thought (open, transparent and inclusive) system of institutional and
financial support aimed at empowering non-state actors (associations, informal initiatives of
groups of citizens and citizens in general). In particular, Public Value Theory ideas are visible in
the design of the Civil Initiatives and the Green Wave programmes, which built on the ideas of
citizen empowerment and strengthening collective democratic dialogue in the areas of culture
and environment.5
The expectation from citizens to contribute to the creation of public value is documented (in a
rather poetic manner) in the key document of the project:
“We need a common project to gather us in our desire to invent the future rather than wait for it.”
(Rijeka 2020, Section 0.1)
Hence, the candidacy for a European capital of culture has been chosen as the ‘trigger’ for
(re)invention of the future and thus new value creation. Instead of an end in itself, the project is
understood as a tool that aims to improve the quality of life of all residents ‒ a fundamental
objective set by the Rijeka’s cultural and urban development strategy (Rijeka 2020, section 1.2.).
Moreover, the Public Value narrative is evident in the 2013–2020 Strategy of Cultural
Development of the City of Rijeka, where the area of culture is referred to as “a sphere of public
interest for all Rijeka residents” (Rijeka 2020, Section 1.1.). Stressing the need of accessibility to
culture for all, a special emphasis is placed on the inclusion of the most vulnerable groups in
society (unemployed, underprivileged, disabled and elderly).
“Culture does not belong only to some specially designated, selected groups; on the contrary, it is
a public good that belongs to everyone.” (Rijeka 2020, Section 1.1.)
Hence, through a process of de-elitization, the ECoC project aims to address the problem of
‘culture as a privilege of few’. And to achieve this, the project identifies citizens as both, creators
and recipients of public cultural goods and services. But, instead of approaching citizens as a
vague homogeneous construct, the key document of the project (Rijeka 2020) stresses the need
for inclusion of individuals that belong to different strata of society, especially those whose
participation at the moment is hampered by different (socio/political/economic)
predicaments.6
In such a context, public managers/civil servants have presumed the role of ‘stewards of
public value’. This means that, firstly, they have managed to secure stable funding and political
support from the City of Rijeka (as well as from national and regional governments and
municipalities) ‒ implying operational capacity (i.e. adequate resources and suitable institutional
infrastructure established, sufficiently skilled managerial capacity and experienced employees)
to implement the project. Secondly, they have managed to establish an ‘authorising environment’
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by building coalitions with citizens and the third sector through the development of an
institutional infrastructure enabling two-way interactive communication, mobilisation and
inclusive decision-making process (e.g. Council of Citizens, RiHUB, PartneRI Business Club
Association, mobilisation camping etc.). Thus, in line with the main tenets of the Public Value
Theory, the project endeavours to secure favourable environment for a bottom-up engagement
and deliberation among citizens which is expected to lead to the creation of public value (inter
alia of a new understanding and practice of culture).7
Network governance
Although the ECoC project does not foresee establishment of a network, some features of this
mode of governance are recognised in the case study.
Similar as networks (which presume participation of a wide range of non-state actors) the
ECoC project relies on the idea of participation of several hundred external partners, i.e.
cultural institutions, NGOs, university, municipalities and tourist boards from the city and the
region.8 Moreover, the ECoC project offers a peculiar model of direct citizen participation in the
decision-making process, which similar as networks presumes some level of autonomy.
This is particularly evident in the context of the Council of Citizens ‒ the body responsible for
selection of the projects to be financed under the programmes the Green Way and the Civil
Initiatives.9 As such, this innovative practice stands out as an alternative model (in addition to
networks) to the strict hierarchical set-up usually associated with the public sector.
Eventually, the project addresses one of the biggest problems faced by networks, that is, the
issue of representation and (consequently) legitimacy. Namely, the project develops a set of
principles that aims to secure a representative Council of Citizens which reflects the demographic
structure of the Rijeka population.10
Co-production and co-creation
The ECoC project aims to actively involve citizens and partnering organizations in creating
cultural, social and environmental programmes, which is to be achieved through co-production
of 50% of the Rijeka 2020 programme.
This not only implies that the Municipality of Rijeka keeps up to date with new concepts and
trends,11 but more importantly that there is strong awareness within local public institutions that
citizen inclusion and collaboration is more than a formal opportunity (procedure) for
participation. That these endeavours reach beyond the declarative level, indicates the
programme budget foreseen for this purpose.12
Precisely, co-production ideas are observed in the context of the Civil Initiatives and the
Green Wave programmes. They are noted at two levels: firstly, at the level of project selection and
monitoring and, secondly, at the level of project implementation. Although in the context of the
former (project selection/monitoring) one could argue that no co-production takes place since
the selection/monitoring process is completely conducted by the Council (composed exclusively
of citizens), we do recognise features of shared action between public institution and citizens
(albeit indirectly). The main argument in favour of this thesis (co-production at the level of
project selection/monitoring) is that the Council, although consisted only of citizens, is an
institution established by a public organisation (precisely by the commission appointed by the

141

Director of the RIJEKA 2020 LLC).13 This not only implies that citizens’ representatives are
selected and appointed by the public company established by the municipality (within a
transparent procedure based on comprehensive and clear principles), but also that this public
institution is responsible for definition of the selection criteria for the project calls on which basis
the Council selects the projects to be financed.14 Hence, at this level we see co-production rather
as a synergy between the public institution and citizens, where the former sets a favourable
environment for decision-making, while the latter (citizens) adopt specific decisions as to which
projects will be financed and later, monitor their implementation.
Differently, at the level of project implementation we note a more ‘classical’ co-production.
This is due to the fact that project implementation in the context of both programmes Civil
Initiatives and Green Wave requires joint action between citizens and public employees working
in the City of Rijeka’s departments or public enterprises (depending on the policy area and
specific issue tackled by a project).15
Eventually, ideas related to co-production are traced in the efforts ‘invested’ in empowering
citizens as co-producers. The ECoC project foresees a capacity building programme (Learning to
Build Communities) and a public space for education, meetings, exchange and joint action
(RiHub). Moreover, to achieve wider inclusion and mobilisation of different groups of citizens the
project applies so-called ‘nudge strategies’ which are very much compatible with the concept of
co-production. These strategies presume organisation of “Info days”, marketing campaigns (e.g.
“Join in!”) and use of different channels of communication (on-line channels, local media,
ambassadors with experience, leaflets for inclusion, posters, radio, outdoor advertising, press
release, organizing info days etc.) with the purpose of reaching and activating different groups of
citizens.16
Collaborative public leadership
The case study of the Rijeka 2020 ECoC project is featured by a mix of hierarchical and
collaborative styles of leadership.17 The former (hierarchical style) is observed at the level of
strategic decision-making within the RIJEKA 2020 LLC (the company responsible for
implementation of the ECoC project), as the process is predominantly placed in the hands of the
Management Board and the Director(s). At the same time, however, the company encourages and
empowers employees to actively take part in decision-making at the operational level. Moreover,
the general atmosphere within the company is described as collegial, nurturing relaxed
interpersonal relations and open communication ‒ characteristics usually associated with
collaborative leadership.
Collaborative leadership ideas are, however, unequivocally present in the context of the
micro-funding programmes (Civil Initiatives and Green Wave) and the Council of Citizens. The
main idea of the Council of Citizens as a decision-making body is to stimulate a bottom-up debate
and action targeting priority issues for citizens (in the areas of culture and environment). Thus,
instead of consolidating power within the RIJEKA 2020 LLC and centralising decision-making
about projects to be financed, we note dispersion, i.e. delegation of power directly to citizens.
Also, the instruments for citizen empowerment can be interpreted as an additional argument of
the collaborative inclination of the RIJEKA 2020 LLC management towards the establishment of
a favourable environment for public deliberation and action.
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B.2. Models of Strategic Management in use: Analysis of the innovative practice in relation
to the various models of strategic management
The Rijeka 2020 European Capital of Culture project reflects ideas of three schools of strategic
management: the corporative governance school, the strategy as practice school and the cultural
school.
Corporate governance school (CG)
We recognise prevalence of the corporate governance school (over the other two schools)
due to the institutional and organisational set-up chosen for the implementation of the project,
i.e. a non-profit company with a limited liability.
Not only the key strategic decisions are adopted by the top management of the company,18 but its
structure very much follows the logic of the corporate governance school which distinguishes two
leadership roles: non-executive chairmen and an executive CEO. Thus, in addition to the Chief
Executive Officer, the top management of the RIJEKA 2020 LLC is consisted of the Artistic
Director, the Partnership and Communications Director and the Operations Director, who jointly
with the first share the responsibility for the overall governance of the organization and strategic
decision-making.
Moreover, the presence of this governance school is recognised in the crucial role presumed by
the Management Board (consisted of the Directors, Sector/Division leaders and their deputies).
In the absence of long-term strategic documents to formally guide the implementation of the
ECoC project,19 it is the Management Board that acts as the ‘directing centre’ which determines
the general strategy and shapes the values, rules and ‘tone’ of the organisation both internally
(within the company) and externally (in the context of project implementation).
Internally, the values and interpersonal communication the Board promotes contribute to the
establishment of a favourable environment for collaboration at the operative level of the
organisation. This implies an open and encouraging atmosphere for all employees to creatively
(with the help of research, prior knowledge and experience or lesson learnt from other ECoCs)
contribute and get involved in the process. Thus, the case study indicates that the strong role
presumed by the Board and the formal organisational hierarchy do not necessarily undermine
collaborative leadership.
Externally, the Board promotes new values and higher societal expectations regarding citizen
participation and collaboration. Hence, the change of the status of the Council of Citizens from
advisory body (as initially planned) to a decision-making and monitoring body could be
interpreted as a result of the change of the ‘tone’/direction of the top management towards more
innovative practices of public collaboration.
Eventually, the corporate governance school is observed in the existence of a clear formal
system of accountability mechanisms to which the RIJEKA 2020 LLC is subjugated. Firstly, there
is a Board of Supervisors that monitors the overall performance of the company and secondly,
the RIJEKA 2020 LLC or more precisely the ECoC project is monitored by the European
Commission (on the basis of independent evaluations).
Strategy as practice school (SPrac)
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We recognise presence of the strategy as practice school specifically in the context of the
Participatory Programmes and the Council of Citizens recognised as micro-level study of concrete
and local strategic practices that bring innovation. As such, these practices not only inform and
reshape the strategy of the company, but they have a potential to inspire future organisational
models of citizen participation at the local level of governance.
The lack of long-term strategic documents20 implies a certain level of flexibility for the
Management Board to ‘up-date’ strategic decisions on the basis of the experience of ‘the bottom
of the organisation’, i.e. the Council of Citizens and the Participatory Programmes. The fact that
strategic decisions are informed and shaped through these bottom-up channels (directly leading
to citizens) emerges as the key feature that brings this case study within the orbit of the strategy
as practice school.
Also, in line with this strategic school, stand out the endeavours for inclusion of a significant
number of non-state stakeholders which implies that the overall process of strategy making is
collective, dispersed and bottom-up (regardless of the fact that the final decision is formally
adopted by the Management Board). The general openness to citizen participation and moreover,
the existence of institutional infrastructure for citizens to actively and substantially take part
indicate institutional responsiveness to citizens’ ideas/needs at both strategic and
implementation levels.
The cultural school
Although the interviews did not specifically refer to the organisational culture, 21 we observe
that strong awareness of the need for citizen participation, previous collaborative
experiences22 and general inclination to new concepts (such as co-production) within the
company have played a crucial role for this case study to emerge as a promising practice of
collaborative innovation.
B.3. Key learning points and final remarks
The Rijeka 2020 ECoC project is a promising innovative practice of co-production and public
value creation. Although the project is officially (self-)identified as a practice of co-production,
the above analysis indicates that its impact reaches beyond joint activities of citizens and public
institutions at the delivery phase of specific project activities. More importantly, the ECoC project
contributes to the redefinition of, firstly, the very idea of culture and, secondly, the role of citizens
as both active creators and recipients of culture. As such, its goal is more ambitious than a
‘classical’ form of co-production, striving to redefine the very idea of culture from a ‘privilege of
few’ (the dominant perception today) to a public good accessible to all citizens regardless of their
societal status. This implies creation of a more equitable understanding of culture, resulting from
citizen empowerment and the establishment of an appropriate institutional infrastructure that
reaches to the most vulnerable societal groups.
In addition to value creation, active citizens’ role is discussed at both, strategic and operative
levels of the project. Regarding the latter, the case study presents couple of innovative
institutional models of direct citizen participation which could serve as a blueprint of public
participation at the local level and thus, as an alternative to the prevailing hierarchical approach
and one-way ‘participatory’ institutional infrastructure usually applied in the public sector.
Regarding the former, the analysis indicates that the overall strategic process within the ECoC
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project is to some extent informed by bottom-up experiences of citizens (collected within the
framework of the Council of Citizens and the Participatory Programmes). This ‘openness’ of the
process has been a result of the lack of strategic documents, which has contributed to a significant
leeway and ‘flexibility’ for the Rijeka 2020 LLC to ‘up-date’ and shape its strategic decisions on
the basis of the experience of ‘the bottom of the organisation’. And precisely this feature stands
out as the main argument for the presence of the strategy as practice school, which together with
the prevailing corporate governance school and to a limited extent the cultural school shape the
main strategic management contours of this case study.
The successful ‘cohabitation’ of these different (and to some extent contradictory) strategic
management styles lead us to the conclusion that hierarchical institutional set-up is not
necessarily incompatible with the ideas of collaborative leadership and the concepts of coproduction and co-creation. On the contrary, the case study of the ECoC project shows that
hierarchical structure (embedded in the institutional solution applied ‒ a non-profit LLC
company) in combination with a collaborative leadership style (internalised and promoted by the
top management) and a lack of formal rigid strategic framework could actually trigger public
collaborative innovation. In our case study, the vertical, i.e. hierarchical structure has contributed
to the efficient implementation of the project, while not hindering bottom-up inputs to fill in the
gap of lack of long-term strategic direction.
Therefore, on the basis of the ECoC case study, we conclude that the combination of a
hierarchical set-up, absence of long-term strategic documents and collaborative leadership
represents a favourable setting for collaborative innovation.
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WELSH WATER’S ‘WATER RESILIENT COMMUNITY’ PROJECT
Authors: Irene Pluchinotta, Hannah Williams, Ewan Ferlie, Martin Kitchener
Abstract
Welsh Water (WW), a not-for-profit specialist water and sewerage company, led an innovative coproduction partnership with communities in the Rhondda Fach, a rural ex-coal mining valley in South
Wales. The ‘Water Resilient Community’ project aims to maximise the benefits of WW’s presence in
the Rhondda Fach, one of Wales’ most deprived communities, while upgrading 23km of water pipes
running between two towns (Maerdy and Pontypridd). The project is acting as the pilot of a new
approach of partnership with customers affected by upgrading work. This case is interesting because
it focuses on civic engagement and community involvement. Examples of these efforts include
supporting local community projects, offering workshops and seminars in local schools, and saving
customers money through social tariffs and water audit schemes.

A. AGENCY/ORGANIZATION AND THE TRACER INNOVATION
1.
Agency/organization background
Main Features
Welsh Water (WW) is a company limited by guarantee but (unique in the water sector in
England and Wales) a not-for-profit organisation, whose primary function is to provide safe drinking
water and waste water sanitation for 3 million customers across Wales and some parts of
England. WW was privatised in 1989, along with the rest of the water sector in Wales and
England. However, when the owners (Hyder) got into financial difficulties in 2000, the organisation
was bought by Wester Power Distribution, and the water component of the business was sold
to Glas Cymru (which was formed to own, finance and manage WW).
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In 2001, Glas Cymru transformed WW into a not-for-profit, i.e. WW has no shareholders, and
any financial surplus is reinvested into the organisation. It is financed through long term bonds. It is
still a company limited by guarantee, however, where the Board plays an important role in its
corporate governance and which faces the sectoral regulator. WW has 3,000 employees, making it
the 4th largest company in Wales.
Since this key change in ownership model, WW’s focus has increasingly been on the
communities it serves, rather than simply bill minimization or profit maximisation. WW has also been
trying to build trust within the communities (this is reflected in the mandate and mission of the
company: to earn the trust of customers every day). The core competency of WW is seen as their highquality customer service. Included in this is keeping customers informed, being open and honest, and
providing value for money. Participants also stressed their ability to provide an essential service in a
resilient fashion.
The 2050 long term strategic plan sets out the challenges WW expects to face over the coming
years (for example, climate change, population growth, water efficiency, and ageing assets). The 2050
plan must also be in accordance with the objectives set in the Well-being of Future Generations
(Wales) Act 20151 passed by the Welsh Assembly which has devolved powers in this domain. The
2050 plan was designed with Cardiff University and Arup, an independent firm of designers, planners,
engineers and consultants. Alongside the 2050 plan, WW works in 5-year business planning cycles,
which set out short to medium term plans for the organisation.
The devolved Welsh political and administrative context is thus an important aspect of the case.
Decision making Process and Leadership
The decision making in WW has a top-down element, but it also involves extensive staff and
customer involvement processes. Decisions are formally made within the organisation at the Director
level (there is a board of non-executive and executive directors), and then go to the Executive Team
for agreement. The CEO is an executive director. This process is also deliberative; going back and
forth until agreement is reached. There is also customer feedback as there is a Customer Challenge
Group (CCG) that scrutinises WW’s decisions. There are several regulators (e.g. Water Services
Regulation Authority or OFWAT, Consumer Council for Water, Natural Resources Wales,
Environmental Agency)2 that decisions must be approved by. These decisions usually relate to
spending. If decisions are to be made in relation to customer bills or reinvestment of funds, customer
surveys are conducted to ensure customer acceptability. Once decisions are approved, they are then
filtered down. For example, in 2016 a customer consultation was conducted (face to face and
online) to decide how the £30million of surplus made the previous year should be spent. Customers
were given several options: reduce their own bills, reduce the bills of struggling customers, spend to
save e.g. invest in renewable energy, help the worst served customers i.e. those with repeat debt
problems, or invest in community education and recreation. 12,000 customers took part in the
consultation and wider goals of community development and helping less advantaged customers
were strongly favoured. As a result, the next five-year business plan was designed around the
customers’ responses.
Within this context, there were two main decision making criteria that were mentioned
by interviewees. Firstly, cost effectiveness, due to the not-for-profit status of the organisation and the
need for customer acceptability of prices. Secondly, the environmental impact criteria are highly
valued (e.g. WW’s RainScape project3, which is one of the challenges highlighted in the 2050 plan).
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The leadership at WW was described by participants as ‘strong’, and a mix of formal
and informal styles.
Interviewees said the leadership is top-down, and very clear in objectives and vision. There
are strong communication mechanisms from the CEO downwards to get feedback and to ‘sell’ the
vision to staff. There is clearly a strong senior management team, but the leaders were described as
very approachable, open and honest, as well as collaborative in the sense that they try and work with
everyone. The decision making process thus mixes a strongly defined Board and senior management
team, an open communication style to staff and customer participation mechanisms.
Organisational Culture
There was generally seen to be a strong collective culture in the organization, with many
positive elements such as commitment to service. Overall, interview respondents agreed that the
culture at WW is very open, honest and friendly; underpinned by employees tending to have long
service histories, also acting as being an anchor institution for employment and social innovation
across Wales. So many workers have long work histories and strong commitment to the company. It
is also increasingly customer (as well as staff) orientated with a range of consultation mechanisms
evident to build in customer voice. One aspect that was seen as mixed was the geographical divide
between North and South Wales. Certain areas in North Wales are very remote, which creates
challenges for communication.
Furthermore, one interviewee stated that due to the number of people with long service
histories, there is an embedded way of doing things. However, this is changing due to the recent focus
on developing customer participation, innovation and collaboration, in which employees are
encouraged to develop new ways of working. Participants think this will make the organisation more
resilient. Lastly, participants agreed that the culture is very centred around the strong bonds between
employees.
2.
Perceptions of the problem
The Rhondda Fach is characterized by low employment, poverty, deprivation, and
problems with bill affordability4. The Victorian water distribution system is exposed to assets aging
and related loss of supply during poor weather. For these reasons, 23 km of drinking water pipes
needed to be replaced to improve water quality and to guarantee a more reliable supply system.
Considering this functional need, WW had to ensure that the project was delivered in the least
disruptive way possible for the community.
The Water Resilient Communities project aligned to a large capital investment (around £23
million) for the upgrading of the main water pipes from the top of the valley to the bottom. The 2 year
pipes renewing process is considered a major intrusive and disruptive scheme, and the geography of
the area increased the difficulties from a technical point of view, i.e. the valley is one road in and one
road out and the pipe is in the middle of the road, with narrow streets and terraced houses.
As outlined in the long-term strategy plan Welsh Water 2050, the biggest challenge for WW is
to become a truly world class resilient and sustainable water service for the benefits of future
generations, according to the Well-being of Future Generations (Wales) Act 2015. Within this
context, the significant investment represented an opportunity to explore different approaches to
deliver efficiently the pipes replacement and to actively engage the community in order to bring
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other benefits to the organisation. Thanks to the cultural shift of the company and the transition to
being not-for-profit, WW used this opportunity (i.e. the water resilient communities project) to open
an honest relationship and dialogue with customers. WW decided to add value to their presence in
the community using participative approaches, helping customers who have problems with water
debt with the social tariff, promoting their affordability targets, working with other organisations
who are trying to deliver certain projects in the area (such as a major housing association and a
Health Board), consult with businesses customers (traders, independent shops) to make sure the
works did not impact their trade (e.g. make sure that parts of the road are open for deliveries etc.).
Normally, WW would lay the pipes in the designated areas, without involving people living in
the area (five or six communities are located along the main road). WW would send informative
letters to the residential communities and with businesses customers (traders, independent shops).
The innovative project used community meetings, stakeholders’ workshops, events, the “community
van”, publications, and school educational programs.

3.
Innovative practice
Core Idea
The innovative practice being investigated is Welsh Water’s (WW) ‘Rhondda Fach, Water
Resilient Community’ project. WW was driven by the idea of creating maximum benefit to customers
in the Rhondda Fach who were going to be affected by pipes upgrading work taking place in the area.
WW recognised that impact outside of core services and investment was currently limited. As such,
the core idea was to collaborate with the community to create less discomfort as possible, while
listening to and communicating with residents to enhance the community, increase the community
resilience to the area and provide lasting benefit. This was a change from the traditional way of
conducting upgrading work. Previously, WW employees said their approach was to complete the
work as quickly as possible and leave straight after completion.
The CEO had read about other projects outside of the company that had conducted ‘deep
dives’ into communities5, which lead to the main idea behind the project. A deep dive (or Deep Place
approach6) is a place-based study that explores a community to gain an understanding about the
issues it faces, to support and enable sustainable change. The Rhondda Fach community traditionally
had low trust in WW, and there was misinformation about the organisation. Part of the issue was that
the area suffered with severe levels of deprivation. There was a feeling that WW had a responsibility
as an ‘anchor institution’ in Wales to do more for these deprived communities, and to build trust so
that they could reach the hard-to-reach (and often vulnerable) customers and hear their views. The
aim was to achieve customer acceptability, and to build trust and familiarity.
When asked what was most interesting about the project, interview respondents provided a
range of responses. A small number of participants were external to WW, working instead for local
charities and organisations. These participants found it interesting that WW were open to
collaborative and new way of working and consulted with them instead of hierarchically manage
their activities. There was a sense that they wanted outside organisations to be heavily involved.
Participants within WW found it interesting to work with existing groups already present in the area,
to solve problems together. They also found the ‘deep dive’ approach interesting, specifically the
lengths the organisation had gone to in planning the engagement and understanding the
community. The ‘deep dive’ was said to be the brain child of the CEO, who commissioned a socio-
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economic report on the Rhondda Fach from Dr Mark Lang (Cardiff University)7. The CEO had a
conversation with the Director of Customer Strategy and Communication, who came up with the
concept and proposed it to the executive team, managing to secure their buy-in. The CEO then
challenged the Engagement Manager to find a way of working differently with customers. Once buyin from the executive board was secured, various teams were approached and asked if and how they
could support the project. A project manager was then seconded for a period of 12 months. Their role
was to oversee the project and manage inputs from the various teams.
Content of Service Innovation
As part of the innovative practice, WW offered several complementary services to residents
of Rhondda Fach. Firstly, water audits were offered. These involved a 30-minute visit from a water
engineer, who assessed the water appliances present in the home. The engineer then fit water saving
products. In this case, saving water meant cheaper water bills for customers.
To promote this service effectively, WW co-produced a leaflet with local customers. They
worked together on improving the original leaflet, which customers said was confusing. They used
simpler headings and focused on the money saving aspect of the initiative. Secondly, WW worked to
sign up vulnerable customers to the Priority Services Register. Customers on this register would
receive an emergency water supply in the event of a water shortage. Thirdly, WW signed customers
up to social tariffs. This initiative was aimed at customers who were struggling to pay their water
bills. If customers stuck to a fixed payment plan for a certain amount of time, WW promised to erase
their debt. Lastly, WW’s Education Team provided outreach sessions to local schools. Instead of
visiting a school once (which was common practice), the team sustained an ongoing relationship with
each school and visited three times. Moreover, WW hosted Facebook live Q&A sessions and town hall
meetings, created a programme for young people to tackle unemployment, worked out of Jobcentres,
and redesigned their communication strategy based on customer feedback.
Implementation Strategy
The implementation strategy for a traditional WW investment scheme is very different to the
Resilient Community strategy. Traditionally, customers would be told what was happening and what
they could expect throughout the duration of the works. However, WW worked differently to
implement the promising practice under investigation. An initial conversation about the project took
place in May 2017, with the aim of delivering the project by January 2018.
In August 2017, WW brought together the first group of external stakeholders with the aim
of understanding more about the community. A socio-economic report on the Rhondda Fach was
commissioned, providing information on demographics, housing type, deprivation levels, child
poverty levels etc. WW then took this information to the external stakeholders and asked if it was in
keeping with the issues faced in the community. WW then looked internally at the services they
already provided, and consulted partner organisation Cynnal Cymru8 (organisation for Sustainable
Development in Wales) for guidance. Trivallis9 (a local housing association) was a stakeholder of the
project. Several workshops were then held with the various teams that were organising each work
stream e.g. education, social tariffs, vulnerability etc. Workshops were held with organisations
already conducting projects in the area, so that duplication was avoided. This also enabled WW to tap
into existing community groups and find community ‘gatekeepers’ to ensure the success of the
project. The project then ran for 12 months, from January 2018-January 2019. WW are now believed
to be in the stage of formally evaluating the project and its outcomes.
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Operational Changes
There were several changes at the operational level that were required to ensure the success
of the project. Firstly, a project manager was seconded to lead the project for 12 months. Before
becoming project manager for the Water Resilient Communities project, the employee was a
Catchment Performance Manager, working with data and analysing trends. They had no previous
experience of project management. Aside from this, there was not a dedicated team established.
Tasks relating to the project were in addition to workers’ everyday tasks. Secondly, a culture change
was needed to move away from the existing “silo” effect, which is characterised by a lack of
information sharing and interaction between teams within an organisation. As such, there was some
resistance from staff due to the new method of working. Various departments had to learn to work
together as part of a wider team. This led to increased collaboration across WW and was described
as a learning curve for staff. It was also crucial for staff to learn what each department’s function was
on a day-to-day basis, to enable departments to connect and tap into each other’s resources. Staff also
had to be more hands-on with customers, especially in face-to-face situations when working out in
the community. WW employees stressed that this has been embedded as a new way of working dayto-day. Furthermore, external organisations such as Cynnal Cymru, Trivallis and the local Country
Voluntary Council, Interlink were brought in to help support the project. This was due to their
knowledge of the local community and resulting ability to help foster long-term, sustainable change.
Finally, several WW employees commented that buy-in and support from the CEO and managers was
important in giving staff the confidence to work differently. This buy-in was also crucial for resource
allocation.
Digitalization
The promising practice is marginally connected to digitalisation, and on-line
platforms. Externally, from a customer perspective, the limited access to computers and Wi-Fi, and
the extended use of pay-as-you-go phone tariffs made digital engagement difficult. This resulted in
face-to-face approaches to engagement (community meetings, focus groups) being more
appropriate. However, different social media platforms and Facebook live events were tested.
Internally, a web-based software called Trello enabled WW to track changes, outcomes and targets
on an online dashboard. The successfulness of this was mentioned by several WW employees.
4.
Impacts and outcomes of the innovative practice
The Rhondda Fach Water Resilient Communities project is continuing (replacement of the
pipes is ongoing until 2020), and the evaluation process is in progress. The hard data
and outcomes were tracked throughout the project, in terms of uptake to Priority Services Register
for new vulnerable customers, uptake to social tariffs, number of bills and debts cleared, cumulative
financial savings for the community, and number of water efficiency visits conducted in the
community. The customers feedback has been collected (via stakeholders’ meetings and workshops)
and it appears that there has not been a formal output from the soft outcomes yet.
The purpose of the interviews was to discuss what went well, what did not go well, and what
challenges were faced throughout the project. There were benefits to be had for both the
community and WW. A key lesson within the organization was that the project promoted the benefits
of joint working between the various business areas of WW, moving from a business that operate
in “silos” to a more collaborative setting based on staff shared learning and in-depth knowledge.
There was a lack of synergy due to different aspects of the business working very differently. A strong
employee engagement perspective characterized the project, enabling colleagues to get involved in a
project which is genuinely trying to improve the sustainability and resilience of a community.

151

Unexpectedly, the project developed long-lasting good working relationship with the other
organizations involved (i.e. Cynnal Cymru and Trivallis), that extended beyond this Welsh Water
related matter, encompassing approaches of collaboration and relaxed information sharing across
organizations and agencies.
From
a
social
perspective,
the
long-lasting
relationships with the community established through newsletters and meetings represent the main
impact. The project is the WW legacy in terms of maintaining the relationships and the
communication channels. For instance, some customers continued their engagement after the
project, contacting the staff members directly outside the main events. The issue of how to make the
legacy long-term sustainable and resilient, both in this pilot and in future similar project,
was frequently mentioned during the interviews. Furthermore, the awareness raised surrounding
WW’s social mission was highly valued, encompassing the increase of stakeholders’ engagement and
costumers’ trust. Other impacts mentioned are extended school’s education programme on water
saving tips and water efficiency audits of all the schools, reducing their costs.
According to interviewees, an unexpected successful impact is the built up of a
good element of trust within the community. For instance, the contentious issue of rats in
the Penrhys Estate, was resolved thanks to the gained trust in WW, and their constant presence in
the community through meetings and events. WW staff underlined that community members of the
estate felt confident asking for their help. They felt that previously, the local authority had baited for
the rats and set up traps but hadn’t listened to the community group as to where there were problems
on the estate. WW used the new relationships with the local authority and with the housing
association to support the discussion on the topic. A disinfestation action plan and an educational
programme were developed with timings which involved the community group and drew
upon their local knowledge. A second example is the Finance Director becoming a trustee at the local
Welfare Hall, using his strong finance experience to voluntarily support the Board of Trustees in the
book-keeping and managing of a large amount of money received.
5.
Barriers and drivers of the innovative practice
The following drivers and associated effects have been identified by the interviewees (table 1, 2, 3).
Specifically, table 3 shows the recurrence of the links between the items. Respectively, key barriers,
related consequences and links are displayed in tables 4, 5, and 6.

Table 1 – Drivers of the Welsh Water case study
#
Drivers
D1 Designated and skilled project manager and team coordinator
D2 Willingness to invest in the community
D3 Long term community-oriented objectives of the board
D4 Customers’ trust
D5 Customers’ awareness on WW’s mission
Table 2 – Drivers’ effects of the Welsh Water case study
#
Drivers’ effects
DE1 To supervise the evolution of the project and to timely update team members
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DE2
DE3
DE4
DE5
DE6

To organize effective meetings/workshop with (and in) the community
To be in contact with gatekeepers
To enhance the activities with the community and with different existing local organizations
To change customers’ water use behaviour and improve water related education
To support customers in vulnerable circumstances and increase affordability (social tariff)
To have meaningful interactions with the community and a better understanding of local challenges
DE7
and opportunities

Table 3 - Recurrence of the links between the drivers and associated effects for the case study
Drivers and Effects’ links
Effects
Drivers
DE1
DE2
DE3
DE4
DE5
DE6
D1
1
4
1
1
D2
1
3
D3
2
1
1
D4
1
1
1
D5
1
1

DE7

3

Table 4 - Barriers of the Welsh Water case study
#
Barriers
B1 Lack of a dedicated budget for the project
B2 Lack of a dedicated resources (time and skills) for the project
B3 Lack of clear objectives and ideas on the approach to use (i.e. learning by doing approach)
B4 Lack of costumers’ trust (especially at the initial stages)
B5 Organizational structure of WW (e.g. working in silos)
B6

Lack of efficient communication within WW

B7

Different assessments from different areas of the business (i.e. GDPR assessment)

B8

Identify who are the right people to speak to within other organisations

B9

Not accessible centralised file storage system

Table 5 – Barriers’ effects of the Welsh Water case study
#
Barriers’ effects
BE1 Lack of flexibility in allocating budget and time for important activities related to the project
BE2 Time-demanding teaming-up activities (within WW)
BE3 Time-demanding engaging activities (with stakeholders, community association and organizations)
BE4 Delays
BE5 Increase of the financial costs
BE6 Challenges in sharing information activities
Table 6 - Recurrence of the links between the barriers and associated effects for the case study
Barriers and Effects’ links
Effects
Drivers
BE1
BE2
BE3
BE4
BE5
B1
1
B2
3
2
2
B3
7
3
1
1
B4
4
B5
2
2
1
B6
1
B7
1
2
B8
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BE6

B9

1

1

1

6.
The diffusion process and communication strategy
The project did not have a strategy for external diffusion; it happened spontaneously.
WW started to promote the project to encouraging other agencies to work with them, once a clearer
idea of the process was reached and stronger preliminary outputs were available. The project
represented a pilot, a major commitment of the company, thus in the earlier stages, it was
kept confidential in the earlier stages.
The project and its preliminary key learnings have been presented to various external bodies
during different conferences or best practice exchanges events on the subject of building resilient
communities e.g. organized by Preston City Council or by the Wales Audit Office. The events were also
useful to develop a number of relationships for future projects. Furthermore, the project was shared
with other water companies through yearly water companies’ performance publications of
the Consumer Council for Water, an independent water council advising and supporting
customers on every aspect of their water and sewerage services.
The project had a planned internal communication strategy (i.e. within WW). It has been welladvertised throughout the business, through internal publications (e.g. success-type articles with the
summary of what was achieved in the project), social media, and internal presentations of
the directors’ board. Within WW, new projects have been drafted to replicate within resilience
schemes an improved version of the project. A collaborative “learning by doing” approach was mainly
used, and all the involved members of WW were able to feed in lessons learnt for future
improvements.
To the best of our knowledge, the project or the innovative idea behind it, has not been
replicated in other agencies. However, several organisations in Wales and utility companies working
as distributor and account managers for customers, started to show interest in the preliminary
outcomes and the lesson learnt as a sort of good practice project. Interest was shown also from the
local authorities and the public service boards, regarding the Well-being of Future
Generations (Wales) Act 2015, as to how they’re going to improve the lives of current and future
generations.
7.
Involvement of professional staff and public services professionals
Within the project, several professionals were involved, such as local authority, Welsh
government, members of the Health Board, the Public Service Board 10, members of the Future
Generations commissioner office and academics. For instance, WW tried to work with the public
services' initiatives already in place and was part of the Valleys Taskforce which has been set up by
Welsh Government. In order to reach mutual benefits and long-lasting relationships, WW tried
to engage with the different local stakeholder groups and the representatives in the area (e.g. housing
association, environmental teams). Professionals helped sharing their knowledge, data and
experiences in the area, using mainly brainstorming to collect ideas and thinking.
8.
Methodology
In March 2019, 10 semi-structured interviews were carried out involving key managerial roles
within WW. Pivotal associations, partners of the Rhondda Fach Water resilient project, were also
involved, such as Cynnal Cymru (organisation for Sustainable Development in Wales)
and Trivallis (local housing association). The semi-structured interviews have been carried out in
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collaboration with Cardiff University. In addition, the texts of two important planning documents
were subjected to content analysis, namely Welsh Water 2050 and Welsh Water Business Plan 20152020. Full details of the methodology adopted are presented in Deliverable 2.1.
B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
1.
Models of Government in use: Analysis of the innovative promising practices
under consideration as reflecting the key messages of the earlier COGOV WP1
literature review
Public Value (PV)
While there were no formal references made to the work of Moore (1995) in the case or his
public value model, the case demonstrated activity that can be seen as highly compatible with it. Thus,
the tracer innovation strongly suggested a pattern of activity (i.e. the social tariff) designed to
intervene in cases of water debt and to help disadvantaged consumers and communities. The
strategic planning process also strongly considered broad notions of social purpose and innovation
and went well beyond a narrow focus on cost and bill minimization.
Network Governance (NG)
There were certainly elements of the NG narrative found, notably strong partnership working
with other public and not for profit agencies, including a large housing association and also a health
board. Consultation systems with customers and citizens were developing strongly, as seen in the
consultation process for the 2050 Welsh Water plan. The relationship to the devolved administration
and Welsh Assembly was important. WW was sometimes described as a big ‘anchor institution’ that
had an important role because of its presence and scale in steering projects and associated networks.
At the same time, WW’s own formal accountability and governance lines were rather PLC like
(clearer) as they primarily (and necessarily, given the pressures from the sectoral regulator) ran up
to its own board. It retained an internal governance focus (as we explore further below). Sovereignty
had not, for instance, been pooled with other agencies or companies Board across the catchment area
or on a whole area basis. Thus, there were also limits found to NG principles in use.
Co-Production and Digitalisation
While there was strong activity found in relation to core themes of: outreach, customer and
user participation and community development, both in the strategic planning process and in the
tracer issue explored, there were fewer examples found of radical co-production. Furthermore,
digitally enabled participation appeared to play only a limited role. It is the case that the consultation
exercise was conducted on line as well as face to face. This limited use of digital technologies was in
part because of the nature of the tracer innovation and the publics served by it, where on line modes
of working had as yet only had modest influence.
Collaborative Leadership (CL)
There was a mixed picture when benchmarked against some indicators of CL as explored
in the COGOV literature review. There was a clear attachment to a stewardship role associated
with CL with a long-term vision rather than a short-term focus on cost reduction and dividends, with
a strong emphasis on ecosystem sustainability. Furthermore, the design of more participative
decision making processes in the 2050 consultation exercise - around the key question of how to
allocate the surplus, involving customers as well as producers – is aligned with the CL model
government. The open senior management style was strongly appreciated inside the organization
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(for example in the CEO’s use of team briefings) but this was more vision-led and
individualistic. There was a strong pull back to the Board as an internal decision making
centre. Lastly, there were fewer references found to novel forms of collaborative leadership activity
coming senior management in Welsh Water across to partner organizations and agencies, so the full
characteristics of a whole system rather than a single agency perspective are not evident.
The Welsh Way of Public Management Reform
“We’ve done a lot of promotion and awareness over the not-for-profit and I think that goes
down extremely well with people and obviously with Welsh people but people in general,
to know that the money they pay is getting reinvested back in to the business and there
are no shareholders that take a cut and I’m not saying that model is wrong but I think it
works extremely well”.
An important inductive finding was of the presence of a distinctly Welsh trajectory of public
management reform, less market driven and more whole area and partnership based. This trajectory
was wider than the water sector but also apparent in it.
Due to the specificity of this case study, a detailed description of the wider context is needed.
The Welsh Assembly (established in 1998) has considerable devolved powers, including in public
administration and has passed significant legislation with implications for how public (and other)
bodies work together. A water company which chose to move to a not-for-profit status without
shareholders or dividends might be thought to fit well in this political and administrative context.
In particular, the 2016 Well Being of Future Generations Act can be seen as important and
also as influential within WW’s strategy making. The Act was closely aligned with the UN’s
Sustainable Development Goals with an emphasis on sustainable consumption, decarbonisation,
health, equality economic growth and building resilient eco systems (Welsh Water 2050, p131). The
Act places “a duty to consider the long term and to work cohesively with people and communities to
achieve outcomes”. Although WW is not a public sector body and does not fall within the scope of the
Act, it has developed a long-term strategic plan in close alignment with the government’s strategy for
the public sector.
Within this context, aspects of the NG model were found to be important, allied to ideas of a
more cooperative and sustainable Welsh way of public management reform. Yet there were also
limits and hybrid elements found with a well received, open but strong leadership style apparent
from the CEO downwards and a well-developed but rather internally focussed and Board led
governance structure.
2.
Models of Strategic Management in use: Analysis of the innovative promising
practice in relation to the various models of strategic management
A Formal and Long-term Strategic Planning Process
A formal strategic planning process was mentioned by respondents in interviews as helpfully
setting an overall vision and framework. Such a planning process was strongly apparent, where
certain management related tools and heuristics were clearly evident in the documents analysed.
There is a both an (interesting and unusual) long-term vision statement (Welsh Water 2050, 148
pages) alongside a more conventional five year plan (Welsh Water Business Plan, 2015-2020, 99
pages).
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The long-term vision document started by simply stating its overall mission (p4) which was
as follows: “to earn the trust of customers every day”. This plan covered a very long-term horizon of
more than thirty years rather than the usual five year operational planning cycle. This reflected both
an orientation to goals of long-term sustainability and also the distinctive conditions of managing
their very long lived asset base. Another high-level stated objective (p4) was: “to become a truly world
class, resilient and sustainable water service for the benefit of future generations”. In this respect its
non-profit status can be seen as an important and helpful driver.
WW had been helped in preparing the plan by expert advisers from Arup and Cardiff University. The
plan was a very substantial document which mixed the use of various planning tools and techniques
mission statements, appealing visuals, presentation of simple quantitative data, long-term trend
exploration and horizon scanning, a search for international examples of best practice and vivid mini
case studies. There was not a use of very elaborate long-term data projections or some conventional
environmental assessment tools such SWOT or PESTELI.
With the help of Arup, the plan also developed a novel visual heuristic to ensure long term
resilience: namely ‘the resilience wheel’ (p20) which covered three core domains (finance and
governance; people; infrastructure and environment), with associated indicators for each. This was
a vividly presented overall assessment framework which sought to identify and think through
possible future shocks and stresses which could erode water system resilience.
The plan followed an extensive consultation exercise with some 20,000 customers’ responses
(utilising both digital and face to face forms) as well as meetings with stakeholder groups. Mindful of
the distinct Welsh political and legislative framework (see section B.1), it advocated for catchment
wide joint working and cooperation with local communities as well as customers.
Instead, the business plan operated at the more operational level, outlining key five year
objectives. They include effective control over costs (and bills) but also specify wider objectives, such
as increasing special customer tariffs and outlining ambitious investment plans. There are many
associated KPIs (Key performance indicators) listed. The business plan also stresses the strong
oversight role of the Board. Thus, there is clearly a well-developed strategic planning process evident,
notably so in the 2050 plan. This text includes the uses of data but is also much broader and in some
ways also softer and more creative than a purely data driven text. It covers an unusually long time
period. The identification and thinking through of possible threats to system resilience is a major and
novel theme, based on horizon scanning. External consultants were used to inform the analysis, and
internally the Chief Executive and the Regulation team were involved in writing it.
Ownership and Corporate Governance School
“There’s strong leadership, you know, we’re a not for profit organisation but what that…
although it means that we don’t have shareholders, there’s still a very strict governance
system in place so we’ve got a board of directors who sort of monitor the business and
challenge every decision that is made very much the focus there being on ensuring that
every business decision delivers value for money for customers and is done for the benefit
of customers. So, that’s at the very high level but then we also then have what are called
members then so the Glas Cymru members so they in effect are, you know, shareholders in
effect and they’ve got a governance role there as well again ensuring that the company is
being run in a safe and efficient manner. And then we’ve got an executive body then and I
would say, you know, it is fairly clear where their roles and responsibilities lie”.
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The governance model of strategic management – widely interpreted - refers to the
ownership mode, associated accountability mechanisms and the strategic role of the Board. The
decision to move back from privatization to non-profit status in 2001 – which is unique in the case of
water companies in England and Wales as well as in Europe – was seen as of fundamental importance
in the case.
In formal governance terms, WW is constructed as a limited company without shareholders.
It was instead financed through the issuing of long-term bonds. Rather than paying dividends,
financial surpluses – which may be considerable - are reinvested in the business11.
WW has a PLC (Public Limited Company) like main Board structure, with a non-executive chair, a
CEO and a mix of executive and non-executive directors with a range of senior level experience. There
are various specialist sub committees such as audit and compensation, and quality and the
environment12. The Board was seen in the interviews as an important (and often helpful) senior level
influence.
It should be recalled that water remains a regulated sector in England and Wales. WW faces
a sectoral regulator (OFWAT) which has been active in shaping reporting requirements and
governance arrangements. The background here included wider attempts to upgrade corporate
governance systems across the whole of the UK private sector in a long series of initiatives and
reports since the 1990s to prevent what had been some notable scandals from reoccurring.
Specifically within the water sector, OFWAT’s 2014 report (“Good Leadership, Transparency and
Governance – Principles”) outlined basic principles and standards of governance, suggesting that
they may eventually become part of the licensing process for water companies. Strong board level
leadership and governance was here seen as important in preserving legitimacy with customers,
especially where water companies had been taken over by foreign firms (which was of course not the
case in Wales). Consequentially, there was a strong push by the regulator to ensure that all Boards
of companies in the water sector engaged in active oversight and could also demonstrate that in their
reports.
In the case of WW, the forward to the five year plan stated (p1): “the Board put in place a
rigorous system of control, supervision and challenge under which the plan has been proposed by the
company and considered by the Board over a period of 22 months at 16 board meetings… the Board
conforms with the UK Corporate Governance code and the principles of good governance set out by
OFWAT”.
There was also a more stakeholder-based element of the governance system of WW, namely
the Group of Members. This grouping is more compatible with NG ideas and supplemented the main
Board. The Welsh Water Business Plan 2015-2020 argued that the 57 members held the Board to
account for their overall stewardship and noted that (p17): “our members are selected by an
independent panel which is required to maintain a balanced and diverse membership, reflective of the
range of our customer and stakeholder interests. They do not receive any fees, nor do they have any
financial stake in the business”. However, respondents referred less in interviews to the members than
they did to the main board, suggesting the members may have a more secondary role in practice.
Strong Values and the Cultural School
This school was clearly present but rather more implicitly than explicitly. There were no
references, to example, to the use of a culture change programme as a management technology that
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might seek to shift the cultural dimension. Nor was McKinsey’s well known 7S heuristic invoked as a
way of diagnosing the existing culture.
Yet there were frequent references made in documents and interviews to a pre-existing strong and
positive collective culture, together with a commitment to broad goals of a social mission and longterm sustainability. Thus, the existence of this strong and positive culture could assist the
achievement of long run organizational excellence, consistent with the arguments of the cultural
school.
The pre-existence and then accessing of positive collective values were core to the mission
statement. WW declared it wanted to be a high trust organization (in other words that staff would
consistently behave in a trust-worthy way with customers because of positive personal and also
collective values rather than ‘low trust’ elaborate checking and audit processes). This mission
statement was often quoted to us and was carefully worded to help ensure that the organization was
seen as trustworthy by its customers “every day”, that is in repeated transactions. Therefore, there
was evidence of an attachment to goals of public service, the advantages of a not-for-profit ethos,
long-term sustainability and promoting the well-being of the water ecosystem across its catchment
area. In other words, WW was attached to much broader and socially orientated goals than simple
cost and bill minimization.
3.
Key learning points and final remarks
In essence, WW represents a bold experiment in taking a not-for-profit approach to
organization and management in the water sector, most unusually so when compared to other water
companies in England and Wales as well as in Europe. It remains a private limited company, of
course, rather than a public agency, as it has been de-privatised but not nationalised. There were
certainly important elements of network governance and of more participative
decision making models of government evident in the case (both in the consultation exercise around
the 2050 plan and in the tracer innovation), although in a mixed rather than a pure fashion. Public
value texts and concepts were not invoked, yet we suggest that the behaviour of the company around
promoting social innovation can be seen as highly compatible with them.
There was less evidence of substantial moves to collaborative and externally focussed
leadership; the leadership style was open but more internally focussed and visionary rather than
transactional in nature. There are certainly moves to strong customer participation and on line
consultation systems in (for example) the decision making process around the distribution of a
substantial surplus but radical co creation and digitalization seem less well developed.
We suggest three schools of strategic management had a strong presence in the case. There
was clearly an elaborated and very long term strategic planning process which involved the strong
use of horizon scanning techniques to explore threats to long term resilience.
As a large and regulated company, secondly, demonstrating effective corporate governance
and the strategic role of its Board was always going to be important, especially given the demands of
the regulator. The Board was here seen as an important high level influence. So this internal focus
counterbalanced radical moves to externally based working.
There was thirdly evidence of a strong and positive culture aligned to social mission and longterm ecosystem sustainability with a much wider purpose than cost and bill reduction and dividend
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maximisation. This school was present implicitly (as an inheritance) rather than as explicit domain
for management intervention but was of fundamental importance.
While the cultural school is important and can be seen as a relatively ‘soft’ school, it was
counterbalanced by two ‘harder’ models of strategic management in use, notably a formal strategic
planning process and the role of the governance system, notably including the Board.
Questions that WW may wish to consider as feedback:
1. Should senior level collaborative leadership across to other agencies and organizations be
developed further? If so, how?
2. How can digitally enabled modes of consultation and co-production be fostered?
3. How can the WW board look outwards as well as inwards and downwards, given the demands
from regulators etc on it?
4. Dd the WW 2050 strategic planning process work well? What is the learning? How might it
be developed further?
5. Is the underlying and positive culture resilient or might it erode?
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Creating a Public Value Strategy – Netherlands Enterprise Agency
Authors: Prof. Dr. Nicolette van Gestel and Dr. Sanne
Grotenbreg,
Abstract: Short introduction of the case study
The Netherlands Enterprise Agency (RVO) operates under the auspices of the Ministry of Economic
Affairs and Climate Policy. The agency aims to support entrepreneurs and citizens with about 700
products, services and subsidies, to achieve a more innovative and sustainable economy and society.
In 2018, RVO adopted a new strategy, called ‘Agenda 2022’, to respond to societal challenges, such as
climate change and energy transition, and to develop integral services to clients, attracting qualified
(young) employees and improving data-driven support to stakeholders. This case study report
describes the perspectives of internal and external stakeholder on the new strategy and its
implementation, and investigates innovative practices. The report is based on a study of relevant
literature and documents, and 21 in-depth interviews with 25 respondents (see A.8 for details). We
describe the agency and the character of the innovation, the implementation and output of the
Agenda 2022, its drivers and barriers and the wider implications of a public value strategy.
A. AGENCY AND THE TRACER INNOVATION
A.1. Agency background
This section provides a picture of the Netherlands Enterprise Agency, https://english.rvo.nl/.
We describe the Agency’s main features, its mandate and objectives, formal constitutional status,
formal governance structure, internal organizational structure, leadership style, and overall culture.
Outline of the main features of the agency
The Netherlands Enterprise Agency was established in 2014 through a merger of two
executive organizations from the Ministry of Economic Affairs: the ‘Dienst Regelingen’ and ‘NL
Agency’. With the merger, the national government aimed for a compact and more efficient
government service, explicitly based on the New Public Management (NPM) model. Since 2016, the
top of the agency developed further ideas about its strategy beyond its strong efficiency focus, and
involved about 500 people in this process. In 2018, the agency adopted a public value strategy to
realize sustainable economic development and a robust climate policy (RVO, 2018b). Developments
that gave rise to the new strategy were: ‘the increasing digitization and the emergence of a network
society, changing expectations of both the wider public and politicians and new insights about
management and organization and the role of governments.’ (RVO 2018b, p.1).
Mandate, objectives, and formal status
The mandate of the agency is provided by the national government, in particular the ministry
of Economic Affairs and Climate Policy (EZK), the formal ‘owner’ of RVO. The constitutional status of
RVO is being an executive agency of the national government. RVO provides some 700 services and
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products to their clients (they call them customers), which are based on regulations, programs and
orders from the ministry of EZK, six other ministries, the European Commission (e.g. for Agricultural
policy), Dutch provinces and municipalities.
The overall objective of the Netherlands Enterprise Agency is to contribute to a sustainable
economy and society, by improving opportunities for clients/entrepreneurs to realise their (local,
regional or (inter)national) ambitions with funding, networking, know-how and compliance with
laws and regulations. The agency operates in a very broad political and societal environment, and its
activities cover issues related to a wide range of policy sectors (energy, sustainable housing,
international business, for example). The agency has ‘principals’ at different government levels (EU,
national, regional/local), and their clients/customers are citizens who request for subsidies for
sustainable energy or heating, to companies from start-ups to multinational companies. The agency
is located at six sites in the Netherlands, with a headquarter in The Hague.
Core competences - Why the agency is important
The core competences of the agency are being an advisor, mediator and service provider in
economic policy. As an advisor, RVO can provide detailed knowledge to the government and to a
broad range of other stakeholders at multiple levels, e.g. about business innovation, climate policy,
energy transition. As a mediator, it is operating in public-public - and public-private networks with
many different stakeholders, e.g. lobbyists, ministries, social partners, with the claim that the
agencyis able to oversee the many sides of huge policy problems and can sort out policy implications
beyond the borders of particular policy areas and instruments. As service provider, the agency
carries out many government regulations, and distributes a large range of subsidies. An example is
the ‘WSBO’, a government subsidy for business innovation, developed already 25 years ago. In 2018,
more than 20,000 companies used the WBSO, which reduced their costs for research and
development by € 1.1 billion. 97 percent of these companies were SMEs. The scheme supported a
total of 83,000 high-quality jobs.
Other examples of core services of the agency are the distribution of € 800 million per year
from EU Agricultural Policy to agricultural companies in the Netherlands. The agency also supports
the Regional Energy Transition Networks (RES) and subsidizes local energy initiatives from citizens
and communities. It is involved in developing, implementing and monitoring climate policy (a
complex process with many stakeholders). The agency contributes to programmes for sustainable
housing, and is involved in establishing multi-stakeholder agreements, e.g. to use the North Sea area
for multiple purposes (fishery, nature, wind energy), or the Formula E-team (FET) for Electric
Transport and Green Growth. The agency also has a key role in supporting international business and
trade, including projects for UN Sustainable Development Goals (SDGs). In this role it is also involved
in preparing state visits and business meetings abroad; these visits (by a delegation of politicians,
public officials, employers’ associations and private companies) are regularly accompanied by the
King and Queen of the Netherlands, and organized together with the ministry of Foreign Affairs and
the Netherlands International Business department of the Dutch Employers’ Association, in a Dutch
network called International Strategic Deliberation (ISO).
Internal structure
The internal structure of the agency is complex. One explanation for this complex structure
is the history of mergers; another is that the agency is related to a wide array of policy areas,
instruments, stakeholder groups, principals, customers/clients, products, services, and subsidies.
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Yet, complexity also arises from the agency’s own choice for both a vertical and a horizontal
governance structure (a matrix).
In the vertical structure, RVO has six divisions: four policy divisions and two divisions with
supportive functions. The four policy divisions are the division for ‘National programs’, for
‘International programs, for ‘ Core Processes Netherlands & Legal Affairs’, and a division ‘Core
Processes EU’ (mainly for EU Agricultural policy). In addition, two supportive divisions are ‘Finance,
Information management and Facility services’, and ‘Client, Advice and Information’ (Organization
Chart RVO, 4 September 2019). There is continuous debate in the agency about the division structure,
e.g. if particular tasks are under the right heading or if all divisions are equally necessary. Activities
from the Divisions are coordinated by the Directors, the Head of Departments and Team managers.
The agency also developed a horizontal governance structure after the merger in 2014, to
stimulate collaboration beyond the borders of divisions, departments and teams. The horizontal
structure includes two types of internal networks for ‘chain consultations’: the order chain and the
customer chain (together the execution chain) (RVO 2016). The order chain is aimed at the
realization of projects and accountability reports. The customer chain, serving the customer
(execution of tasks), is an extension of the order chain. Projects and tasks are carried out in customer
chains, and information from the customer chain for quotation, implementation and accountability
reports is given to the order chain.
Managers who steer the order chain are the (delegated) portfolio holder(s) in collaboration
with the sub-portfolio holder (RVO 2016). They are responsible for the realization of the project, task
or subsidy and account for the execution to the client. Management of the customer chain takes place
via the chain steering group and chain consultations, in which chain partners coordinate and
collaborate in implementing projects and tasks (RVO 2016). There are nine Chain managers for 11
chains, e.g. a chain for permits and enforcement, one for national policy issues, another for banking,
or market organization. Five chains are led by chain managers from the Division ‘Core Processes in
the Netherlands’, and six chains are led by chain managers from the Division ‘Core Processes EU’.
Where no chain meetings have been set up for implementation, the management is carried out by the
team managers of the teams where the project or task is carried out.
All in all, the internal structure is extremely complex and there is a large amount of
coordination within the agency. The internal structure is not necessarily effective (RVO 2016). Some
chain managers describe the attitude and atmosphere in their network meetings as friendly but noncommittal.
Leadership style
The agency is neither very centralised or decentralised; the team of eight directors (six
directors of divisions, the CEO and Concern manager) sets out the headlines of the overall strategy,
but leaves its interpretation and implementation largely to the Heads of Departments (about 30
people), their Team managers and teams, the portfolio holders and Chain managers. This so called
bottom up approach is explicitly chosen by the team of directors as the best way to reach the
ambitions of the new strategy. Recent reports, such as the national benchmark (Rijksbrede
Benchmark Groep, RBB 2019) and the mid-term review of the Agenda 2022 (October 2019) (RVO
2019c), call for more central guidance and a better connection of top down and bottom up initiatives.
This call was replicated and extended in our study one year later; people widely expressed
their wish for the management setting more clear priorities (e.g. for specific projects that should be
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realized in 2020) and better conditions (e.g. more time for employees to innovate, better IT-support
to collaboration and following-up the ‘broad’ ideas, for example launched at Agenda-meetings, with
concrete plans and practices). It was often said the agency needs more leadership; directors and
managers should be more closely involved in the implementation process, have more knowledge of
what happens ‘on the ground’ in their own managing board and in other departments, and develop a
more open, two-way communication.
Interestingly, most directors in our study did not feel the need to change their policy and
attitude; they believe Agenda 2022 should be implemented by the teams themselves, without setting
central priorities and without further investments from the top. In a recent document of the directors
for implementing the Agenda 2022 in 2020 (RVO, 2020), they express more emphasis on ‘learning’,
and aim to investigate and monitor existing knowledge and collaborations. But it can be questioned
if this remedy is not just more of the same, while the RBB team already concluded in 2019: “After
customer focus, ‘coordinating the work processes’ and ‘communicating, exchanging knowledge and
learning’ are currently the most relevant themes for the respondents in the execution of the work.”
(RBB, 2019, p.11).
Culture
The overall culture of the agency seems professional and informal. The organization highly
values deliberations and meetings to share knowledge, to improve its role in contributing to economy
and society. According to our interviewees, many employees are intrinsically motivated to support
‘sustainability’, and feel encouraged to do so by Agenda 2022 (see also RBB, 2019). Yet, it is less
obvious what is meant by ‘sustainability’ as this is a very broad term, and which criteria are most
important in the decision-making process about the contribution of the agency to the SDGs. As a main
value in decision-making, one group of respondents stresses environmental benefits (e.g. of energy
transition, a circular economy, nature protection); other respondents however put more emphasis
on business innovation, and/or client satisfaction, and/or cost efficiency. Surprisingly, there seems
little debate within the agency about the fact that these values do not automatically align, and may
even represent conflicting interests. In the next section, we will go into the various reasons for the
new strategy in Agenda 2022, and the tensions between them.
A.2. Perceptions of the problem
This section aims to describe the reasons for the new strategy (Agenda 2022). We include
similar/dissimilar problem perceptions from the different stakeholders.
The Agenda 2022 was created for both internal and external reasons: to allow the
organization to survive in a more demanding and competitive context and to increase its contribution
to a sustainable economy and society.
Internally (how do we survive as an organization)
• The Agenda should bring more unity and coherence in what the organization does and what it
stands for. A stronger profile of the organization can prevent eventual external threats, e.g. splitting
up the agency.
• The Agenda should increase the agility / flexibility of the organization to respond to societal / policy
changes, and improve its relevance as a national executive agency (given trends for decentralisation
and downsizing).
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• The Agenda should increase the attractiveness of the agency as an employer, to be able to compete
for (young) employees.
Externally (what do we contribute to (a sustainable) economy and society)
•

•

•

New societal challenges such as energy transition and climate change, European Green Deal
and agricultural policy and a circular economy require a coherent, holistic approach from the
agency beyond individual project/tasks.
Customers (companies and citizens) expect the agency to listen and to collaborate with them
rather than executing governmental policies in a top down manner. It is assumed that
customers also like to be treated in a more integral way.
The overall knowledge and data from the agency can support evidence-based government
policies and improve policy implementation to realize its aims for sustainable economic
growth.

Similar/dissimilar perceptions
Most respondents do not stress all these reasons for the new strategy – or have similar
reasons. External reasons (motivations to contribute to government and society) are more often
mentioned than internal ones. Respondents more down in the organization feel (very) attracted to
the idea of making a better contribution to a sustainable economy and society; they feel supported
by the Agenda to contribute to big challenges, such as climate change, energy transition, nature
protection and circular economy. Respondents from the top management more often emphasize the
internal reasons, and the importance of improving their coordinating and supportive role for
government policy and/or client interests. Debate about if all these reasons for the Agenda are
consistent or competing is absent.
Next to the different internal and external aims for the new strategy, all respondents also
recognize that they have more traditional tasks to fulfil in the agency, such as applying rules, handling
subsidies, and supporting business interests, even when these tasks may not contribute to a
sustainable economy and society or can have an adverse impact. Tensions between the traditional
way of operating and the new strategy are often mentioned in the interviews; these tensions have
their origin in the way the agency is financed on the basis of single projects or tasks and is vertically
organized. Also, the agency is weakly positioned in its authorizing environment. The agency is an
executive agency, and is largely dependent on their principals for being able to implement the new
strategy. Some respondents however believe that even in a more traditional environment, the agency
can change its internal way of working. They point to the fact that the principals might be even more
dependent on the agency than the other way round. Yet, the team of directors is well aware of its
subordinate position to the national government and it seems as if they like to be a ‘hidden champion’.
A.3. Innovative practice
This section describes the innovative practice being investigated and the associated tools. We
include a brief history and background of the innovation, and go into operational changes, the
implementation process and key actors involved.
Agenda 2022 and why it is interesting
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The new strategy of a large national agency aims at creating ‘public value’, and proposes coproduction and integration of services. The new strategy is different from the previous one that was
based on a NPM-discourse with a main emphasis on efficient service provision. The new strategy is
announced by the top management, after consultation of a large group of employees, and to be
realized in 2018-2022. The Agency operates in a wide array of policy fields with many external –
public and private - stakeholders, holding different aims and interests.
The new strategy is described in the document ‘Agenda 2022’ (RVO, 2018a). The ambition is
to develop from ‘a contract-based to a value-driven organization’. The Sustainable Development
Goals for 2030 (United Nations, see https://www.un.org/sustainabledevelopment/sustainabledevelopment-goals/) should become a ‘shared language’ of the organization (RVO 2018a). With the
new strategy, RVO aims to switch from top-down management and specialized teams toward crossborder collaboration and co-production with many public and private stakeholders. The intent of the
new strategy is to develop integrated and tailormade services, beyond the currently highly
fragmented organization of 700 different products and services. Current services are based on
specific orders of seven ministries, the European Commission, provinces, and municipalities, with
detailed instruments, rather than being based on a broader, shared understanding of societal
challenges.
History and background of the innovation
As said, the agency was founded by a merger of two organizations that each were the result
of former mergers. In addition, seven other (smaller) organizations were incorporated. In 2014, it
was a huge challenge to transform this complex history into one organization that would be
recognized as a ‘leading performer’ (Agenda 2014 – 2018). The ‘traditional way’ to realize the merger
in 2014 was in line with NPM ideas for defining management targets and performance indicators in
a top-down way. Yet, simultaneously, other ideas were developed, e.g. for more stakeholder
involvement and a stronger internal collaboration. In 2018, in preparing Agenda 2022, about 500
employees were involved in an open process of deliberations. The Agenda was formally agreed upon
in September 2018.
Asked for differences between the previous agenda (2014-2018) and the current one (20182022), most respondents perceive the new strategy as an incremental – rather than a radical change.
Agenda 2022 builds upon earlier ideas for stakeholder involvement and collaboration, but reaches
out to SDGs and customer focus. The new strategy in Agenda 2022 was initiated by the current CEO.
He discovered in 2015 and 2016 that the former strategy to become a leading performer did not make
employees feel engaged and enthusiastic. Although the CEO initially looked for a strategy that would
bring more internal coherence and unity in the agency; over time he started to believe that an external
mission of the agency (for SDGs) could be more effective to create collaboration within the
organization. The employees would feel more motivated by the bigger aim of helping clients out and
creating value for economy and society instead of a mere focus on internal efficiency.

Operational changes
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At a more operational level, we asked what internal changes were required to implement the
new strategy (e.g. reorganizations, different funding allocation, new IT system, HR system/staff
change, leadership, culture, …).
Our respondents were all very clear about their non-choice for reorganization; they believe
a reorganization would take away a lot of time and attention from the objectives of the Agenda and
could even lead to chaos. The positive answer of most internal respondents about necessary
operational changes is also very clear: on top is their wish for more leadership and a different culture.
Leaders (at all levels of the agency) should dig more deeply in what it takes to carry out the Agenda.
They should set priorities, together with the teams, and provide better conditions to implement
these. The culture of the agency should be more open; communication should be less focused on
stories of success and more on what is needed to support the new way of working and to prevent
failures. Most respondents also mention the importance of a different funding system, although
perceptions differ about the ideal model, e.g. lump sum funding for a directory or an instrument;
principals that should support innovation with extra funding; or the allocation of funding for large
themes (e.g. energy transition) rather than for separate instruments/subsidies. Last but not least, the
respondents point to their need for a more diversified HR policy and better (IT-)systems. On the one
hand it is emphasized that many employees already have the right competences, both for fulfilling
traditional tasks (which is still the bulk of the agency’s performance) or because staff already works
for broader programs. But our respondents stress that the skills of a broader group of employees
should be developed beyond carrying out specific functions and tasks, which implies developing new
professional roles as co-creator of public services, operating in (external) networks of different
stakeholders. The respondents view current ICT-systems as strong and robust since they were built
in the 1990s, but not able to meet the Agenda’s new demands for transparency, collaboration,
monitoring and following impact.
Implementation process
The strategy for implementation of Agenda 2022 is rather open. It is said in the Agenda that
“Employees and managers will be asked to develop initiatives” (RVO 2018b, p.2). The agency aims to
use current bottom-up initiatives for co-production and creation as ‘pilot studies’. Many ambitions
for implementation are at the level of improving and sharing knowledge: the agency aims to
understand which issues stakeholders face; collect all relevant customer data and make data
available to the customer at all times. Each employee with customer contacts should have an
overview of the entire portfolio of the agency and the relevant portfolio of partners. The Agency aims
for tailor-made services related to the customer's environment (RVO 2018a, p.8). How to reach these
ambitions is not described in the strategy document (Agenda 2022). Implementation will thus be
dependent on initiatives of staff. Given the bottom up process it will take time to develop
implementation. Most respondents recognize this consequence; some say they will be happy if 2022
is the year that everyone in the agency is aware of the new strategy.
According to our respondents, the implementation process is rather slow indeed, which is not
surprising given the absence of concrete goals, funding, planning, and external support. Key
actors/front runners in the implementation are the internal support team, the staff from Campus,
parts of the staff of two ‘Program’ Divisions and some teams and networks that came up with
initiatives (see A.4.). Many of our interviewees guess that currently, after two years of Agenda 2022,
only 10-15 % of staff is working according to the new strategy. Yet, this does not imply there is
internal resistance; people widely seem to agree with its goals. A (large) part of the staff however
does not feel the opportunity to act differently in their day-to-day work. Reasons are a lack of time

167

(no ‘hours’ can be booked for Agenda 2022) and a lack of governance (priorities, focus, leadership on
‘how’) by directors and managers. Most directors and some managers tend to view this differently;
they believe that employees should be able to carry out the Agenda themselves. There is thus a
stalemate, created by different views on the leadership style and implementation process from the
top and below.
A.4. Impacts and outcomes of the innovative practice
In this section we discuss the impact and outcomes of RVO’s public value strategy up to now.
As Agenda 2022 is only introduced at the end of 2018, the effect that can reasonably be expected
early 2020 is limited. Yet, we asked our respondents about the progress and impact so far and their
expectations of the new strategy and results in future.
Promising practices
As part of the implementation strategy and the ambition to be a ‘learning organization’ (RVO
2018a), there is a constant monitoring of the state of play and sharing of good practices. There is a
database with initiatives that are in line with the new strategy (RVO, 2019b). In December 2019, 42
of these initiatives are registered in this database. An example also brought forward by our
respondents are knowledge hubs for agriculture and fishery: employees from different departments
working on these topics come together to discuss their work, learn, share, and explore possible
collaborations. Another example is the coupling of three programs that all target municipalities and
concern renewable energy. The three programs are now managed by a interdepartmental team. Most
of the initiatives concern new, internal activities that are relatively small and isolated; a respondent
describes them as ‘islands’ in the organization.
A few initiatives concern collaborations between RVO and other organizations, such as a
‘community of practice’ to explore multifunctional use of the North sea, and a program to stimulate
renewable energy generation regionally. Beside these initiatives, our respondents mention more
general results of RVO’s new strategy such as better insights in the linkages between RVO activities;
higher job satisfaction among employees; communication with clients by phone instead of by mail;
and better communication with contracting ministries, aiming for more consistent and coherent
policy instruments. The majority of initiatives registered concern practices and are about thematic
meetings or collaborations across departments; relatively little attention is paid to the actual effect
of these initiatives. One could say that the collaborative practices are presented as an end goal rather
than a means to create public value.
Defining public value
It can also be questioned how to define and measure public value. With its new strategy the
agency wants to create more public value. The SDGs are presented as the values or goals the
organization wants to contribute to. ‘What do I want to achieve?’, ‘Which SDGs match my goals?’ and
‘How do I have the most impact?’ are three questions employees are now supposed to answer when
designing their work within the agency. However, what exactly the agency as an organization wants
to achieve with its new strategy, or which SDGs it wants to contribute to, and in what way, is not
formulated. The new strategy seems less focused on the organizational level, and does not include
definitions of public value and performance indicators. At the individual level, our respondents
repeatedly state that there is a need for priorities being set, and for clear performance indicators that
can be monitored and followed up on. The current goals linked to implementation of the new strategy
are mostly practices such as ‘Every employee knows to which SDG he or she contributes’ and ‘RVO is
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able to connect the right people and resources’. The higher management however chose for a bottomup implementation strategy without any performance indicators, setting of priorities, and blueprint
for implementation. An explanation by the management for this absence of goals in terms of creating
public value or contribution to the SDGs is that RVO as an executive agency is supposed to implement
public policy and not design it.
Formal evaluations
There also have been two formal evaluations of the state of play of RVO’s new strategy after
one year: an internal ‘midterm review’ (RVO 2019c) and a benchmark assessment by a group of
‘colleague’ organizations of RVO (RBB 2019). These evaluations mainly focused on the
implementation of RVO’s new strategy as well and not so much on the impact. Both evaluations
conclude that the new strategy is well-known and supported in the organization, but that employees
struggle with the implementation and ask for more focus and leadership. The RBB team also notes
that “The customer has not really got a voice or face in agenda 2022. They have not been involved in
the whole process and asked for input / feedback / reflection.” (RBB, 2019, p.7)
The benchmark of the ‘RBB team’ was based on a large survey (N=2400) and 22 interviews
in February – May 2019, shortly after the introduction of the new strategy in September 2018. They
reported (June 2019) that the agency’s management still works in a traditional way: “According to
many respondents, the (daily) management (especially of schemes) is based on figures, numbers and
/ or duration, whether or not this is strongly influenced by the wishes / requirements of the clients
[ministries or other stakeholders]. Respondents generally believe that quality is given less attention
in management. According to the respondents, the management should be more about customer
satisfaction, public value, preventive measures, etcetera.” (RBB, p.9-10). As the RBB team observed:
“Respondents think that Agenda 2022 contains many nice words, but still miss the concrete steps
and action plans.” (RBB, 2019, p.15).
The midterm review (November 2019) led to more or less similar conclusions. It was said
that the employees appreciate room for initiative, but believe that the "Agenda is very noncommittal". The staff expresses a need to focus on results, not fine words. They like more exemplary
behaviour and clear choices from the management: “Bring the Agenda to the teams actively”. The
midterm review articulates there is too little visibility and attention from managers in the workplace.
It says there is a lot of input on the change process, but little on impact and accountability (RVO
2019c).
Despite the critical remarks, the respondents in our study expect that the new strategy is
sustainable. They suppose that in ten years RVO will still be value driven. ‘The genie is let out of the
bottle’, one respondent said. The ‘wicked’ problems RVO aims to help solve will still be there and the
organization cannot do that on its own. Therefore, the need to collaborate with external actors is
unchanging. And once connections, within and outside the organization are made, they cannot be
undone, another respondent thinks. Another respondent, however, expects that within a few years,
when another economic crisis will possibly hit, there will be more focus again on efficiency and
austerity in public organizations, including RVO.
A.5. Barriers and drivers of the innovative practice
Our respondents identified various drivers and barriers for creating public value by RVO.
There is much overlap in their ideas; almost all drivers and barriers are mentioned recurrently across
the interviews. This section contains what is viewed the main general drivers and barriers.
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Drivers for creating public value
• Professional’s motivation. RVO’s new strategy matches the intrinsic motivation of its
professionals. They seem happy with the idea behind the strategy of creating public value and
contributing to something broader than their individual tasks; it gives meaning to their work.
• Political and societal urgency. The growing number of pressing ‘wicked’ problems that cannot be
solved in isolation such as the need for climate adaption, the transition to renewable energy, and the
implementation of the Paris agreement.
• RVO’s broker position. The agency has an unique position as a place where ‘things come together’
from governments and for customers. RVO can compare and combine the policy instruments it
implements for various governments thereby contributing to their coherence and consistency. By
doing this, RVO retains its relevance as organization.
• Needs of customers and commissioning governments. Some customers and commissioning
governments have expressed their satisfaction about RVO’s new strategy (although they did not
necessarily asks for a new strategy in the first place) and their positive feedback is as a driver for
further implementation.
• Inspiration from teams’ initiatives. The bottom-up initiatives from teams that try to work
according to RVO’s new strategy are widely shared to serve as an inspiration for others.
Barriers for creating public value
• Leadership style. A link is missing between the higher management and the bottom-up initiatives
in the organization. There is a need for priorities being set and goals being formulated by the
management and for more guidance in how public value can be created by differing department.
• Constitutional status. RVO is an executive agency and all its activities are commissioned by other
governmental bodies; RVO is supposed to implement policy and not have its own policy goals and
this can conflict with the organizations strategic ambitions.
• Financing structure. RVO gets commissioned to implement individual policy measures, not to
create public value. This way of financing is translated into a strict internal resource allocation.
Teams and their managers are primarily concerned with implementing individual policy measures,
because that is what they get paid to do.
• Organization structure. RVO has a matrix organizational structure to optimise internal processes.
Professionals are not grouped together based on policy theme or public value, and there is no
management supervising the creation of public value.
• ICT. RVO’s thousands of employees are based at six different locations across the country.
Professionals do not bump into each other spontaneously to learn what others are working on.
There is a lack of overview of all RVO’s activities and the relationship between them. ICT is not
providing this, neither does it facilitate efficient communication between professionals.
A.6. The diffusion process and communication strategy
In this section we briefly discuss how RVO diffuses value driven working in and outside the
organization.
RVO directors and management chose for bottom-up implementation of the pubic value
strategy. Sharing good practices, examples of value driven working, from inside the organization, and
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learning from each other is an important part of this implementation strategy. Knowledge sharing,
inspiration and learning is supposed to happen, among other things, through newsletters on the
intranet, management masterclasses, and inspiring examples in a database of bottom up initiatives.
Furthermore, there was a so-called ‘Day of your Agenda’ on which employees, including CEOs,
worked with a colleague from another department for a day. The Campus network, a department
concerned with learning in the organization, plays an important role in planning and facilitating all
this.
The opinions about how useful and productive the sharing of good practices is, differ among
our respondents. A common complaint is that the examples shared are not very inspirational and
often the same. Another recurring critique is that there actually is a lot of sharing but little follow-up.
One respondent notes that the employees and teams that need it the most, are the least willing to
learn from others. Explanations given for why learning is limited is that employees work on different
locations and have little time. Other respondents mention that departments are too different to learn
from each other; the topics they work on just would not match. Overall, apart from an enthusiastic
group of frontrunners, RVO employees seem to have difficulty to relate and translate the good
practices of others to their own work.
Creating public value currently gets a lot of attention in the whole Dutch public sector. There
are RVO employees that regularly visit other organizations that employ this way of working, and
participate in meetings and (online) communication about creating public value. A few employees
that are involved in the design and implementation of RVO’s new strategy previously worked on this
type of strategy in other organizations. As an agency, RVO is part of multiple networks in which public
organizations share and learn from each other. In these networks creating public value is also
discussed and RVO is asked to share its experiences. Our respondents however, note that after
sharing experiences, not much happens with the lessons learned. Similar to initiatives from inside
the organization there is little follow-up.
A.7. Involvement of professional staff and public services professionals
This section is on the opinion of different groups of RVO professionals on the organizations
new strategy. In general, our respondents state that RVO’s professionals are happy with the public
value strategy. They have intrinsic motivation and like to see themselves as creators of public value.
Besides this general satisfaction with the new strategy, however, it is often unclear to them how they
should exactly change their work according to the new strategy. So although the higher management
ascribed a central role to them in the implementation, professionals do not always know how to live
up to that.
The managers we interviewed state that RVO professionals should develop their network and
collaboration skills and their ability to think conceptually. Instead of being single issue experts, they
should become aware of the broader picture they contribute to. Some respondents estimate that 10
to 20 percent of the professionals already works according to the new strategy. These are mainly the
advisors, the higher educated and younger employees. (One respondent noted that some of them are
so driven to collaborate that, if their manager does not let them during working hours, they meet
each other after work in the pub). Respondents further think that eighty percent of the professionals
could learn to work according to RVO’s new strategy but is not doing it yet. ‘I do not have time’, ‘I do
not know how’ and ‘I do not have to change because I am already doing it’ are the three objections
most often mentioned. Lastly, the respondents estimate that there is a group of around ten percent
of professionals that will never be willing or able to work ‘value driven’. Other respondents state,
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however, that not all RVO professionals have to work according to the new strategy; maybe about
thirty percent might be enough to let it succeed.
In the second year of Agenda 2022, the agency developed more attention to ‘Talent-oriented
work’ (RVO, 2019a). As one driver for the new strategy is the professionals’ motivation, and the
agency aims to attract young professionals and retain qualified staff, it is viewed important to develop
opportunities for career development. So, talent management is now mentioned as one of the pillars
of Agenda 2022.
A.8. Methodology
This case study report builds on literature, documentary analysis and 20 interviews with 24
respondents. We studied documents from the Netherlands Enterprise Agency and the ministry of
Economic Affairs and Climate Policy (EZK), including strategy and policy documents and evaluation
reports, in particular the mid-term evaluation of the Agenda carried out by RVO in the summer of
2019. For semi-structuring our interviews, we used the interview protocol delivered by COGOV Work
package 2, with slight modifications for application to our case.
Between November 2019 and March 2020, we conducted 21 interviews: 15 interviews with
respondents at key functions within RVO, and 6 interviews with external actors (principals from
three ministries; respondents from two associations, one for entrepreneurs and one for local citizens’
initiatives; one external expert) (see Table 1). In most cases, the interview was with one person, but
in a few cases we spoke with two respondents (e.g. when Directors brought their management
assistant).

Table 1. Overview of the type of respondents and functions
Organization/stakeholder

Directors

Function categories

CEO, director division, concern manager,

Number of

Number of

interviews

persons

6

9

5

5

4

5

management assistant
Management

Head of department, chain coordinator, strategic
advisor

Support and Transition

Advisor Legal Affairs, Communication, ICT,
Strategic support, Transition officer
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Ministries (EZK, BZK, LNV)*

Director General, Deputy Director, Head of

3

3

Department
Customers/clients’
Associations

Chairman, researcher

2

2

Research Expert

Professor, CEO Research and Advice

1

1

21

25

Total

B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
This section explores and discusses the links between the case study and the various models
of government and schools of strategic management (see, for example, Pollitt and Bouckaert 2017;
Ferlie and Ongaro 2015). The intention is to agree which models of government (B.1.) and of strategic
management (up to 3) (B.2.) are most evident in the case. Part B is thus a more interpretive section.
B.1. Models of Government in use: Analysis of the innovative practice as reflecting the key
messages of the earlier COGOV WP1 literature review
The COGOV WP1 literature review has focused on four themes: Networks, Co-production and
co-creation, Public Value and Collaborative leadership. This section aims to sort out which literature
themes in the review are evident within the empirical case.
The new strategy of the national agency in this case can best be understood as a Public Value Strategy.
The idea behind Agenda 2022 is that the Agency will collaborate internally and externally, to support
entrepreneurship and innovation and create public value by tackling complex societal problems. The
‘strategic triangle’ of the Public Value Framework (Moore, 1995) is explicitly cited in the agency’s
documents (RVO, 2018b) as source of the new strategy.

Agenda 2022 as a Public Value Strategy
School

Assumptions

Pros and cons, critical remarks

The Public Value School

- The ‘strategic triangle’ symbolizes

- The Public Value School is a useful

(Moore 1995;
Benington and
2010)

2013; the consistency and interaction of
Moore strategy in terms of pursuit of public
value,

capacity/power

of the

perspective for non-profit and (semi)
public organizations with a hybrid
mandate in a hybrid environment

EZK: Ministry of Economic Affairs and Climate Policy; BZK: Ministry of the Interiors and Kingdom Relations; LNV:
Ministry of Agriculture, Nature, and Food Quality.
*
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internal

organization

and the

(public-private);

support and legitimacy of the

-It has an eye for management as a

external environment;

'balancing act';

- Strategy formation involves finding

- It tends to overestimate the role of

a balance in the triangle.

public managers;
- It has a high level of abstraction; is
difficult to investigate.

Ferlie & Ongaro 2015
The public value framework is viewed a useful perspective for non-profit and (semi) public
organizations with a hybrid mandate in a hybrid environment (public-private) (Moore, 1995). In this
case of the national agency, the hybrid context is especially relevant. As described in A.1., the agency
operates in an extremely broad and diverse environment, with public principals at multiple levels
(ministries, EU, local and regional government),and private – and third sector actors (companies,
citizens, interest groups, cooperatives). The agency also has to deal with a large and hybrid set of
tasks and projects; they should support business innovation and economic growth, as well as a
sustainable (circular) economy and society, energy transition, and climate policy, and these
mandates are not necessarily aligned. For example, supporting energy transition (ending the own gas
production because of earth quakes in the North) but importing more gas from Russia, produced with
coal and creating strong local environmental damage); or subsidizing the agricultural sector (large
scale production of meat, among others) and contributing to Climate policy for reducing CO2.
The PV school has an eye for management as a 'balancing act' in such complex environments.
However, the key role of the public manager in the PV model to engage with all stakeholders and
achieve a ‘balance’ is criticized in literature. The PV school is critiqued for having an ‘over-optimistic
view of the motivations of public managers as unselfish ‘platonic guardians’ and neutral defenders of
the public interest, rather than as a special interest group with its own expansionist agenda’(Ferlie
and Ongaro 2015, 70; Rhodes & Wanna, 2007). Another critique in literature is that public managers
have a key role in Moore’s public value model to decide on the content of public value and in building
collaborative support, while they are not elected by the public to do so. Alford et al. (2017, 594) state
about the discussion about the PV model: “Probably the longest-running aspect of the debate
concerns the extent to which the public value framework does and should entail public managers
trespassing on the legitimate territory of the elected politician.”. Earlier this critique has been
expressed by Rhodes & Wanna (2007: 408): “most of Moore’s real-life examples talk to, and are
centred on, the unelected individual public manager, not the elected and formally accountable
politicians.”. From this perspective, the public value model may undermine formal democracy.
In our case, we recognize these critical notes. Firstly, while public values are not clearly
defined by the organization, it is up to the public managers to decide which values should be taken
into account, and how they should be ‘balanced’. The internal process and the ‘balancing act’ are
however not transparent; the agency operates in many public-private networks and does not provide
insight to the wider public about their value considerations and prioritizing. Secondly, the formal
status of the organization is being an executive agency of the Ministry of Economic Affairs and Climate
Policy. Thus, it can be questioned if the agency is in a formal position to develop an own strategy for
delivering Public Value.
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On the other hand, as described in part A, the agency is also a broker. The ministries send
their orders to the agency without having (detailed) knowledge of other policies, instruments, and
subsidies that the agency has to carry out for other government departments, and that may all arrive
at the same client groups and individuals (e.g. the farmers, the SMEs, the start-ups, or the large
industrial companies). From the broker position, and with the claim of the agency that they can
oversee the whole range of policies and instruments, the agency can share its overall knowledge with
its principals and therewith help to improve both policy design and performance.
The Dutch government and the various ministries increasingly recognize the importance of
more coherent policies and better implementation, rather than fragmented policies and practices
(RBB, 2019). Currently, there is much attention from politicians, administrators and media to the fact
that national policies often do not deliver on promises because the government’s knowledge of the
implementation process, instruments and impact is incomplete. In that sense, the agency may play
an important role in bridging the gap between the formal democracy and the complex world of policy
implementation.
The strategic triangle
All three elements of the strategic triangle (defining public value, building operational
capacity and creating an authorizing environment) seem rather weakly developed in the agency’s
strategy. Apart from a couple of quite broad statements, such as the aim to support a sustainable
economy and society, or better serve their clients, it is not clear what the new strategy actually wants
to achieve, how operational resources (finance, staff, IT) should be allocated to achieve the desired
outcomes, and how a coalition of stakeholders should be built from the public, private and third
sectors – including elected politicians and top civil servants – whose support is needed to sustain the
necessary strategic actions (Ferlie & Ongaro 2015, 69).
The imprecise operationalization of the public value strategy relates to another academic
critique of the Public Value school, namely the high level of abstraction and the fact that public value
is difficult to define and investigate (Rutgers, 2015). The multiple interpretations and competing
values are recognized as a problem in literature (Alford et al. 2017; Meynhardt 2009). Moore (2013)
suggests that more focus is needed on how to connect various perspectives and the related interests
of different stakeholders. So far, this debate about stakeholder - and value management seems rather
absent in the agency.
A mix of New public management (NPM), New Public Governance (NPG), and Traditional
Public Administration (TPA)
Agenda 2020 is presented as a Public Value strategy, which is often viewed as post-NPM but
in our case represents a mix of elements of NPM, NPG and TPA. NPM elements can be recognized in
the agency’s perception of managers as more or less self-directed entrepreneurs who aim to engage
in innovation under ‘loose political constraints’ (Ferlie & Ongaro 2015, 70). Efficiency is still highly
valued in the organization. Yet, the case also includes a novel emphasis on ‘adding value to the public
realm by actively promoting sustainable development and reducing public “bads” like pollution,
waste, global warming’. (Benington, 2010, p46, cited in Ferlie & Ongaro 2015, p69). Next to NPM and
NPG characteristics, we also recognize important elements of Traditional Public Administration in
this case. For example, the agency’s tasks and orders go along with strict targets and deadlines and
are set in the implementation process of the agency. There is a large bureaucracy (e.g. for
accountability) and there are many standardised procedures, despite the organization’s strategy for
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more tailormade services. Traditional values such as legality are still prominent. Thus, in the context
of the ‘big models’ of Public Administration (Pollitt & Bouckaert, 2017), the agency seems to operate
with a mix of NPM, NPG and TPA-principles.
Apart from internal factors for hybridity, also the ‘authorizing environment’ of the agency
creates hybridity. Some stakeholders in this authorizing environment are more supportive to PV than
others. For example, the owner of the agency (the Ministry of Economic Affairs and Climate Policy)
supports Public Value ideas, at least at the highly abstract level of the SDG’s. Also, the ministry of
Agriculture and the ministry of Interior Affairs seem to be more keen on PV, but the ministry of
Foreign Affairs is known as having a clear NPM focus. Several respondents assured us that “this
ministry still works according to an hourly invoice.”.
On the other hand, being more supportive to PV at the global ideas of SDGs does not
necessarily imply big changes in policies and practices. Generally, the agency and the ministries are
still negotiating upon assignments in a rather traditional way, with most attention to hours to spend
and related money. And at ministries, people are still focused on keeping costs for implementing
regulation as low as possible. Yet, we also acknowledged a growing concern on both sides to what
they aim to achieve together. Examples of more innovative practices are agreements on longer terms
for funding (e.g. two years), or lump sum funding for specific subsidies, giving more leeway and more
risk to the agency. Putting PV central in policies and practices thus seems in an early stage in this case
but the attention to PV is increasing at the ministries, according to our respondents. For example, at
the ministry of the Interior, officials became enthusiastic for a PV strategy after a talk of Mark Moore
(May 2019), and now organize workshops on the topic for the staff. The ministry of Economic Affairs
became more positive about the agency’s Agenda since the agency’s important role in supporting the
development of the National Climate Agreement (June 2019).
Yet, support for PV is also dependent on the ranking of officials. At the higher level (directors,
director-general and deputy Secretary general) the agency receives more support from the ministries
for PV. But the agency encounters resistance to its PV strategy at the middle and lower rankings of
the ministries; these officials are responsible for a specific instrument or subsidy and often tend to
work (and are hold accountable for it) in the traditional TPA/NPM way. Our respondents at the
ministries said the same about the people at the agency. They believe the traditional profile of the
professional at the agency is not well suited to the new PV strategy of Agenda 2022. As one of them
explained: “The agency wants to have a say in policy design, but it requires different staffing.”.
The authorizing environment – including ministries, client organizations and the expert - also
puts the scope of the agency's PV-related work into perspective; the bulk of the work of the agency is
simply about executing rules.
Enhanced co-creation with interest groups and umbrella organizations; but limited cocreation with ‘end-users’
The intention behind the PV strategy is to stimulate co-creation. The idea is that the agency
can design and implement new and better solutions to economical and societal problems if they work
together with a coalition of internal and external stakeholders. For one part of the organization (the
Divisions on (Inter)national programs) that often work on ‘projects’ rather than carrying out a bulk
of specific tasks and subsidies), collaboration and co-creation with stakeholders is not new, and even
feels as usual. In particular, staff from these divisions has the feeling being supported by the new
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strategy (in contrast to the former NPM-focus on efficiency) to increase deliberations with interest
groups and umbrella organizations.
Yet, co-creation with ‘end-users’ (individual entrepreneurs and other citizens) is weakly
developed so far; despite an agency-wide internal project in 2019 to put ‘the customer’ more central.
As a national government agency, the organization tends to be focused on actors in the national arena
rather than on clients of their products and services. A difference with the theoretical model of cocreation is thus that involvement of non-governmental actors in policy design and implementation is
focused on interest groups and ‘umbrella organizations’, with only limited initiatives for direct
contact with end-users such as individual entrepreneurs and citizens.
There is no digitalised co-production in this case. Theoretically, ICT could enable the collaboration
between the actors. In practice, however, the agency uses robust ICT systems designed in the 1990s.
These systems are not invented for - nor serve the aims of the new strategy for more knowledge
sharing and in- and external collaboration. There are, however, some initiatives to create new digital
platforms for collaboration among public actors and between public and private actors (still in its
infancy).
B.2. Models of Strategic Management in use: Analysis of the innovative practice in relation to
the various models of strategic management
This section discusses the relations between the case study and a diverse range of schools of
strategic management in the literature (Ferlie & Ongaro, 2015). We will apply the basic principles
and thoughts of the strategic management schools to our case. Among the strategic management
schools distinguished in COGOV WP2 (Ferlie et al., 2019; based on Ferlie & Ongaro, 2015), in
particular one school seems most appropriate to describe and understand the type of strategy
development in the Agency case under study: the Mintzbergian strategy school (MS). Relationships
between this strategic management school and our case study are discussed below.
Mintzbergian strategy (MS)
School

Assumptions

Pros and cons, critical remarks

Emergent strategic

- Organizational learning.

- An eye for the "unruly practice";

school of Mintzberg

- Use of experiential knowledge and

- An eye for the influence and own meaning

intuition.

of (highly educated) professionals in

- Incremental or chaotic decision

organizations;

making (Lindblom, 1959; 1979

-Little attention to the content of strategy

"muddling

and impact on goal achievement

through")

(Cohen,

March & Olsen, 1972 "garbage can

(performance).

model").
Ferlie & Ongaro 2015

As in the Mintzbergian model, the new strategy (Agenda 2022) in our case can be defined as
an emergent process rather than a fixed long-term plan (Mintzberg, 1983; Mintzberg et al., 2009). It
is developed in a complex stream of decisions including many public, private and non-profit
organizations and associations. As in MS, strategy making thus involves a large plurality of actors
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rather than solely the ‘top management’. It is influenced by public organizations from (inter)national,
regional and local level (the principals: the EU, the ministries, provinces and municipalities), as well
as by private companies, interest groups (employers’ associations, car mobility associations, the
Association for Nature and Environment, the Dutch municipalities, etcetera), and public-private
networks (e.g. the Regional Energy Networks) or ‘umbrella associations’ (e.g. local energy
cooperatives).
Other characteristics of the MS model are a strong focus on organizational learning, and the
use of experiential knowledge and intuition in developing and improving policy and outcomes. This
focus can be clearly recognized in the case, although more in strategy than in a strong effect of
learning practices, according to our respondents (see A. 6). A related characteristic of MS present in
this case is the frequent use of workshops, conferences and other deliberative processes to involve
staff.
Two of Mintzberg’s five organizational archetypes can be recognized in this case. The
dominant type in our case is the professionalized bureaucracy, with on the one hand a bureaucratic
set of rules and regulations for transaction and implementation, and on the other a decentralized and
incremental process of strategy making with a strong role for highly educated professionals. A second
archetype is the Ad Hocracy, “which characterizes highly creative organizations […] which need to
support sophisticated and complex innovation over a long period.”(Ferlie & Ongaro, 2015, p36).
Characteristics of the Ad Hocracy that can be recognized in this case are the agency’s aim for (more)
flexibility, pursued by project-based working “with a wide variety of staff including key experts and
creative personnel, but with fewer rules and regulations than in the professionalized bureaucracy
[…].”(Ferlie & Ongaro, 2015,p36). Interestingly, both archetypes are present in this case, with the Ad
Hocracy as a model for a limited group of people (Campus, parts of the staff of two ‘Program’ Divisions
and some teams and networks that came up with initiatives), in total about 10-15 percent of staff.
Some respondents are worried about the tensions between the two groups of staff working in two
different organizational archetypes, with one (large) group charged with specific tasks and
accountability requirements, and another group with much more room to operate.
The new strategy in our case also resembles the MS model by its eye for the "unruly practice";
one of the internal reasons for the new strategy (see A.5.) is to become more agile/flexible in reacting
to new challenges on the political agenda (e.g. climate change) or to complaints in society (e.g. about
a non-responsive government). The agency also shows much attention to the influence and own
meaning of (highly educated) professionals in organizations, as in the MS model. Given its focus on
bottom up implementation, the new strategy can be recognized as incremental and is embedded in a
broader governmental process of rather chaotic decision making (Lindblom, 1959; 1979 "muddling
through") (Cohen, March & Olsen, 1972; "garbage can model").
Yet, the case is not close to MS principles in that decision-making and strategy formation can
be ‘traced back to a stream of local decisions which only later build into a pattern and then go on to
trigger major changes’ (Ferlie et al. 2019). Connection between top down and bottom up initiatives,
and a follow-up of the local/regional emergent processes seems rather absent in this case. The
critique on the Mintzbergian model of having little attention to the content of strategy and the impact
on goal achievement (performance) is mirrored by the critique from employees in this case on the
new strategy and its implementation (see A.3 for content, and A.4 for attention to performance).
Relationship with other strategic management models
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The new strategy in this case seems most approximate to the Mintzbergian school of strategic
management, which combines an emergent process model with organizational learning and
experimentation. There is, however, a mixed or hybrid pattern with elements of other models in use,
if we broaden our perspective to, for example, the Resource based view (RBV) (Penrose, 1959). The
RBV is also a model for knowledge intensive (public) service organizations, with highly skilled
professionals who have a certain degree of autonomy in implementation processes. The RBV points
to the organization as a bundle of resources, including human resources, and relates to theories of
organizing social capital. This is an additional viewpoint to the MS model, and can be clearly
recognized in the case. The agency is well aware of the importance to attract and retain (highly
skilled; young) professionals in a competitive labour market. Another characteristic of RBV is its
emphasis on organizational learning, and the importance of knowledge mobilization and use of
research. These elements are more or less similar to the Mintzbergian school, and can be recognized
in our case.
Conclusion
In contrast to assumptions in literature about the attitude of non-strategists, the new strategy
of the organization is supported by most of our respondents. They are highly satisfied with the aims
of the new strategy, and consider it as support to improve public services and add public value to
economy and society. At the same time, however, most respondents seem to feel incapable of ‘doing
the change’. Especially at the level below top management, our conversational partners argue they
would love more hierarchy – in terms of a coherent and consistent policy and implementation
structure -, to allow for achieving the agency’s ambitions of improving public services in the many
fields they are operating. But how a more clear and coherent strategy and implementation structure
should look like is not yet developed.
B.3. Key learning points and final remarks
The new strategy of a large national agency aims at creating public value, and proposes coproduction and integration of services. The new strategy is different from the previous one that was
based on a NPM-discourse with a main emphasis on efficient service provision. The new strategy has
had to be realized in an extremely complex policy field with many public and private stakeholders at
multiple levels of decision-making (national, regional and local), holding different aims and interests.
The findings in part A and analyses in part B of this report lead to the following key learning points:
A key learning point for public policy making is that the case is relevant as a national agency
operating at multiple levels. Empirical examples of public value strategies are often found at the more
local level. This case study contributes to evaluating a public value strategy at multiple levels, with a
wide range of stakeholders, and examining complicated issues and relationships. As mentioned, how
public value in these more complex settings is defined and promoted is at a rather abstract level,
which seems a barrier for implementation. Also, the key internal capabilities which are needed for
public value creation are not yet elaborated, e.g. how staff and financial resources can be allocated
more in line with the new strategy.
Given the PV strategy, it seems remarkable that the agency does not seem to pay much
attention to how the wider authorizing environment should be constructed and by whom. On the
positive side, we see that both the external stakeholders (the ministries; client organizations) and the
internal stakeholders of the agency appreciate to have more in-depth contact about how policies and
instruments can be better designed to become implemented 'in the way they are intended'. In
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particular at the ministry of Economic Affairs and Climate policy (‘the owner’), but also at the ministry
of Agriculture and the ministry of the Interior, the knowledge of the (executive) agency is now
increasingly valued in the design stage of the policy-making process, rather than limited to just
execution. That is an important change. And also a wider trend in the Netherlands at the moment. We
also see first signs of this trend in other policy areas, such as EU Agricultural policy.
Yet, the agency is operating in a hybrid environment and is a hybrid organization itself.
Hybridity is caused by several factors: by the agency, using a mix of NPM, NPG and TPA elements in
their public management; by the diversity in support of the ministries; by attitudes of the staff, both
within the agency and in the ministries, where a PV strategy is more or less valued, dependent among
others on the ranking of officials; and by the fact that the PV strategy is relevant for only part of the
tasks, especially tasks related to innovative policies that need collaboration and support of many
public and private stakeholders to succeed (e.g. Climate policy, Energy transition, EU Agricultural
policy).
The new strategy promotes cross-border collaboration within the agency and expects public
servants to redefine tasks and jobs. The findings highlight the agency could pay more attention to
specifying its strategy aims and the related public values, as well as connecting top down and bottom
up initiatives. So far, debate seems also absent on what is the respective role of politicians, managers
and professionals in public value orientated innovations? Do the respective leaders work as a team
or is there a degree of (hidden) conflict between them? If so, how can this be dealt with, from the
perspective of the agency? These are interesting questions that may deserve further exploration. We
should keep in mind that the new strategy has been formally initiated in September 2018, which
makes the whole process of implementation far from mature. Given this analysis, there are some
serious issues though that need more attention and decisive power, to avoid the organization’s new
strategy being caught in a stalemate.
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BREST’S PARTICIPATORY BUDGETING: AN INNOVATIVE PRACTICE OF
CITIZEN PARTICIPATION ON THE RISE
Authors: SOLDO Edina, DUBOYS Céline, CARMOUZE Laura, GOURBIER
Léonard
ABSTRACT
Participatory budgeting is an emerging innovative practice in France, which is part of a desire for
citizen consultation. This tool of participatory democracy aims to facilitate the emergence of projects
of general interest. The case studied is that of the participatory budgeting in the French municipality
of Brest. Season 2 of the participatory budgeting is launched in 2019: the municipality makes
available €500,000, which represents 3% of the investment budget, for the implementation of
projects proposed by the inhabitants, which are intended to be carried out during the year 2020. The
voters are the inhabitants of the municipality, regardless of age and nationality, and projects can be
submitted individually or collectively. The will carried by the municipality is to encourage the power
to act of the inhabitants on their territory through public debate and the co-construction of projects.
A. ORGANIZATION AND THE TRACER INNOVATION
The presentation of the municipality of Brest describes the context in which the innovative
practice of participatory budgeting emerges (A.1.). The problem of the public action legitimacy (A.2.)
explains how the participatory budgeting is deployed (A.3.). The impacts of this innovative practice
(A.4.) and the barriers, levers and effects (A.5.) are then progressively considered. The process of
disseminating the innovative practice (A.6.) then gives way to the modes of engagement of the local
government’s managers (A.7.). Finally, the methodology deployed is presented in summary form
(A.8.).
A.1. Organization background
Main features:
The organization studied is the Municipality of Brest and the innovative practice questioned
is the participatory budgeting set up by this town in the Brittany region.
Brest is a harbour city in Brittany, in the north-west of France (see map in Appendix 1). The
city is known for its rich maritime past and its naval base. In 2020, the municipality has 140,064
inhabitants spread over an area of 50 km2. This municipality is part of the metropolis of Brest
(currently grouping together eight municipalities) which has close to 212 000 inhabitants over an
area of 220 km2 in 2020. Created in 1974, the Urban Community of Brest became a metropolis on 1
January 2015. It is the smallest French metropolis in terms of number of inhabitants.
Table 1 specifies the competences and specificities of the French local governments and their
groupings. Local public organizations include local governments such as municipalities, departments
and regions, as well as their groupings, known as Public Establishments for Intercommunal
Cooperation, as are metropolises. To give an overview, in 2020, France has 35,416 municipalities.
Each Municipality, whatever its size, is administered by a municipal council as well as by the mayor
and one or more deputies elected by the municipal council from among its members. Metropolises
bring together several municipalities, which join together in an area of solidarity to develop and run
a project together, for the economic, ecological, educational, cultural or social development of their
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territory in order to improve its competitiveness and cohesion. In 2020, France has 22 metropolises
of varying status.
Table 1: Synthesis of the distribution of competences between French local governments
LEVEL

MAJOR SKILLS
Economic development, spatial planning, sustainable
development,

REGION

environment, vocational training, management of high
schools and nonagglomeration transport
Economic, social and cultural development and planning,
management of

public service missions, protection of the environment
METROPOLIS and living
environment policy
DEPARTMENT Colleges, roads and social action management
MUNICIPALITY Local services and local amenities

Source: Authors
Brest has a historical singularity as it integrated many of its skills with the metropolis of Brest
at a very early stage. The mayor is the president of the metropolis, and so is the CEO. The city and the
Metropolis share a same organization chart. This articulation of levels of competence between the
municipalities and its metropolis guarantees effective implementation of public policies, between
maintaining a critical mass of competences and the necessary proximity.
The city of Brest is divided into seven large districts, each with a district mayor's office and a
deputy mayor. The city of Brest has a rather good financial situation, with a low level of debt, around
196 euros per habitants planned in 2020. The City's budget for 2020 will amount to €162.5m, with
€22.9m of capital expenditure excluding debt repayment. The Brest metropolitan area has a total
budget of €405.6 million in 2020, including €82.8 million in planned investment expenditure. The
debt in euros per inhabitant amounts to 1350 euros.
Organizational culture
In Brest, the participation of the inhabitants is an old political will carried by the city : there
is a real culture of participation. Brest encourages the widest possible participation of the inhabitants
in their power to act on their territory through public debate and the co-construction of projects.
Elected officials work with the seven neighbourhood consultative councils (CCQ). Those
councils are mandatory for municipalities, but some respondents regret the lack of
representativeness of those councils, often composed of a majority of male seniors. Brest develops
the animation and accompaniment of the members of the neighbourhood advisory councils in
their projects.
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There are also several projects for which citizens are called upon to give their opinion
through consultation mechanism. Respondents mentioned urban walks which consist of visits made
in districts with deputy mayors, city agents and users in order to get the feeling of the inhabitants
and to point out possible problems. The municipality is also in charge of running the local educational
project. A website “Jeparticipe.brest.fr” also provides information on all actions and ways for citizens
to participate. Despite of its interactive potential, the website is nearly exclusively used as an
information tool, and a way to promote transparency on the city’s actions.
Moreover, some services have a strong experience in interacting with association, or
users, as for example the Sport Department, whereas others are not used to do so, as for example
roads service. We also observed an organizational culture of experimentation at work within the
municipality. As Brest is setting up numerous experiments, the organization of the Municipality's
services is particular. An experimentation department carries all the new participatory projects
set up by the municipality for the first year. At the end of the first year of experimentation, if the
project is maintained, it is carried by the relevant department. In the case of the participatory
budgeting, the first season was carried by the experimentation service and for the second season,
the budget will be carried by the Department in charge of relation to citizens.
Table 2 highlights a few verbatim statements of the interviewees, evoking the context in
which the innovative practice of participatory budgeting emerges.
Table 2: Verbatim dealing with the organization background

SUBJECT

VERBATIM
ü

« The aim would be to set up the participatory budget on a
metropolitan scale.

We have no age limit, no nationality limit. We seek to be very
inclusive and very
socially equitable, to distribute the budgets as best we can in
the eight districts
Links between
the
municipality
and the

of the city » FR-BP-3

ü

« We also have a whole work with what we call the heart of
the metropolis with

the city centre of Brest a little enlarged with an urban planner’s
office where we
metropolis

have opened a continuous space, people can come and express
themselves and
follow the progress of the project. There are many possible
formats, I know that
for the economy we have already made world cafés to
allow various
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expressions » FR-BP-1
ü

« The participatory budgeting allows co-construction in
particular » FR-BP-3
ü

« We are quite pragmatic in Brest, we have a subject, we
tackle it, we tell

ourselves that we see each other five or six times, there is a
beginning and an
end, we see if it can lead to something concrete, and if not, it's
also just
exchanges or inter-knowledge. This habit of working together,
of thinking
together, of elaborating and building things, we have it in
culture but a lot

Participative
corporate
culture

between cultural actors and between services but not with the
population » FRBP-8
ü

« So we already got into the habit of working together and
each time there
were maybe sixty of us and at the end of this work, we
formed...so the slogan

we had at the beginning of the process was Culture, let’s share
it, you see that it
already set out the way it wanted to work and at the end of
it » FR-BP-8

Source: Authors

A.2. Perceptions of the problem
The implementation of a participatory budgeting in 2018 within the municipality of Brest
appears first and foremost as the result of a real political will. After a realignment of the municipal
team at the end of 2017, several elected officials, including the elected official in charge of the local
government's finances have proposed to the mayor the introduction of a new financial tool in
order to encourage citizen participation in public decision-making on investment choices. This
proposal, supported by several municipal departments (notably the General Department, the
Department in charge of relation to citizens and the Department of Culture and Entertainment),
was quickly adopted. The Municipality's participatory budgeting is thus drawn up, set up and
launched in less than 6 months (launch in June 2018).
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Beyond the current craze in French municipalities for the use of participatory budgeting,
which two respondents describe as a "fashionable" tool, two main reasons are given to justify the
implementation of this innovation.
First of all, the participatory budgeting is perceived as offering a new "format" for citizen
participation that goes beyond the limits of existing communal devices. Indeed, respondents stress
their difficulty in involving all citizens, especially those who do not master the codes to express
themselves politically. The municipality of Brest is indeed very strongly involved in intermediated
participation approaches, encouraging citizen expression via intermediary bodies and especially
associations, collectives or neighbourhood councils. Although very active, these intermediary bodies
are perceived as not representative of the city's citizen diversity. The participatory budgeting, which
directly and disintermediately connects the ordinary citizen and the local government, is therefore
seen as an innovative tool that can help to broaden the representativeness of participation. In
addition, because of its permanence, the participatory budgeting is perceived as promoting an
ongoing citizen participation, beyond election periods. Respondents report a perceptible willingness
of citizens to express themselves and to be integrated in a more recurring mode in public decisionmaking. Finally, the participatory budgeting format, open to the participation of all types of city
residents, is seen as a response to the need for wider inclusion of stakeholders. The representatives
of traditional associations are indeed allowed to submit proposals such as ordinary citizens.
Secondly, the participatory budgeting is seen as a tool for better communication and
greater transparency on how the local government is managed. In this sense, it fosters a better
understanding of the institution and of its constraints. By encouraging citizens to propose, vote
and implement investment projects, it is at the same time an opportunity to explain how local
public finances work and to let them experiment the technical and legal requirements of public
project management. In a critical or even disaffection context with regard to the civil service,
which some respondents describe as "civil servant bashing", the need for elected representatives
and public officials to be better understood by citizens thus appears to be at the heart of the
implementation of participatory budgeting in Brest.
A.3. Innovative practice
1. Core idea
The Participatory Budgeting (PB) approach was driven by the elected representative for
Finance and Participation with the support of the Brest Mayor, and by the chief executive officer.
Several participatory democratic approaches already existed within the city, and the elected
representative wished to expand this participation to the Budget. The objective is to reconnect
citizens to political life. The launch of a participatory budgeting in Brest, in June 2018, is part of a
national (and international) movement to develop this type of initiative.
In order to define the contours of the Brest PB, a benchmark has been carried out in 2018. In
particular, the PB of 3 cities were used as a basis for reflection. Brest managers went to meet their
namesakes in these three cities. Our respondents point out that Brest civil servants were generally
quite convinced of the interest of the approach, while politicians were more cautious.
The PB is now a strong axis of the City's participatory approaches. Two editions have been
launched, one linked to the 2019 budget, the other to the 2020 budget.
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2. Content of Innovation: Terms and conditions of the participatory budgeting:
Brest inhabitants have the opportunity to submit and vote for investment projects, within the
framework of the Government’s competences. With the exception of being a resident of Brest,
there is no age or nationality requirement to participate: https://budgetparticipatifbrest.fr/pages/le-reglement-du-budget-participatif.
The municipality makes available €500,000, which represents 3% of the investment budget.
The participatory budgeting is only in the form of capital expenditure. This choice to exclude
operating expenses, unless they are borne by third parties, is classical of French PB, as shown in
the report by A. Bezard (2018).
The PB is framed by a regulation consisting of nine articles stipulating the procedures for
voting, the admissibility of projects, etc. and five stages structuring the approach.
STEP 1: Project leaders have three months to propose their project ideas, either directly online
on the website dedicated to the participatory budgeting, or in the form of a paper bulletin.
Eligibility criteria are checked by managers.
STEP 2: Inhabitants can express their preferences for each project submitted on the dedicated
website. This step leads to the pre-selection of 30 projects.
STEP 3: Managers, in conjunction with the project leaders, ensure that the 30 pre-selected
projects are legally and technically feasible and can be launched. The projects are quantified.
During this period, project leaders conduct a campaign to promote their projects.
STEP 4: The final vote takes place over one week, by digital or paper voting (the last day for the
latter). A Forum is organised to showcase the projects put to the vote.
STEP 5: At the end of the vote, the winning projects are integrated into the local government’s
budget, with the objective of achieving at least 60% of the projects selected in the year.
3. Implementation process and key actors
The first PB edition was set up by the CEO as an experimental approach. The
organisation of the second edition was then transferred to the Department in charge of relation
to citizens. This two-stage process is a process that has already been experienced on other City’s
projects in the past. The CEO's portage at the first edition was seen as a key success factor by the
majority of our respondents.
The decision to launch a PB was taken in 2018, rather late in the budgetary calendar. Thus,
most of the organizational modalities were built up along the way, in response to the questions
and problems that arose. They required adjustments for the second edition.
The PB is steered by two governance bodies. The Monitoring Committee, composed of
inhabitants and elected officials, is in charge of the regulations and their application. And the
technical committee, composed of managers from different areas of competence of the local
government, is responsible for reflecting on the internal functioning of the PB, supporting the
approach and resolving the various organizational problems raised at the Departments’ level. The
project manager in charge of the PB has brought together within this technical committee, a group
of managers who were not appointed because of their hierarchical position, but because of their
desire to be involved in the project. In this way, she succeeded in mobilizing a group of volunteers
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who were able to spread their interest in the approach in their respective departments. In the
opinion of our respondents, this internal and cross-functional committee works well and
energizes the agents. It has made it easier to deal with the internal difficulties of setting up the
first participatory budgeting.
Several key points were put forward when defining the terms and conditions of the
participatory budgeting:
• The desire for strong inclusion
The process is open to all inhabitants, without any age or nationality conditions. Projects
can be submitted individually or collectively. In order to encourage the dissemination of the PB in
the difficult neighbourhoods of the city, the PB regulation stipulates that in the pre-selection of
projects, there must be a minimum of two projects from each neighbourhood.
Participation rates were low in the first participatory budgeting. In the opinion of all our
interviewees, despite the fact that these criteria were taken into account from the outset, the
modalities of this inclusion must be rethought and strengthened. All noted the lack of inclusion of
difficult neighbourhoods and young people. They consider better inclusion to be essential to the
participatory budgeting success. So, in the 2nd edition measures have been taken to strengthen the
support to inhabitants. The City now relies on citizens who are ambassadors of the approach, and
on the neighbourhood councils (a classic regulatory body, made up of residents' representatives
for each neighbourhood).
This desire for inclusion is also present at the level of the governance bodies. In the first
season, the monitoring committee was made up of an equal number of inhabitants and elected
officials. The assessment report of the first edition notes the frequent absence of elected officials
from this council. In the second season, the place of the inhabitants was strengthened as the
committee is now essentially made up of inhabitants.
•

A budget covering both the City and the Metropolis competences

The originality of Brest PB is to integrate both City’s and Metropolis’ competences. Thus,
within the city's perimeter, all municipal and metropolitan competences can give rise to PB
projects. This forced to budgetary adjustments in relation to the other cities of the Metropolis, and
some internal organizational adjustments. This choice seems essential to all interviewees. Indeed,
in order for the participatory budgeting to have a certain strength, it must meet the demand of the
inhabitants without the latter having to worry about the institutional division of competences
between the City and the Metropolis.
•

An evaluation approach

Moreover, in a fairly innovative way, the City conducted an evaluation/assessment of the first
edition. This evaluation was conducted as part of intervention research, using a mixed-method
research design.
•
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A first step was the drafting of precise specifications, which best
defined the objectives of the study. In order to do this, it was
necessary to compile all the support documents, model parts
resulting from a preliminary benchmark, or even follow-up files,
in order to highlight the working bases. Participation in meetings

•

•

and workshops also made it possible to highlight some notable
points.
A second stage consisted in meeting the actors of the
participatory budget, through interviews with project leaders,
inhabitants, service agents, elected officials and members of the
neighbourhood council. The online surveys shed additional light
on the evaluation process, thanks to the diversity of the
respondents' profiles.
A third and final step was to monitor the work carried out
internally and thus the effective implementation of the
participatory budget.

Following the evaluation, the participatory budget steering process was adjusted for Season 2 (e.g.
strengthening of paper voting to broaden participation in the neighbourhoods).
5. Internal and external Resistance et Operational Changes required
Our respondents mentioned that inhabitants are quite positive about the approach, when they
are aware of it! So communication will be maintained and adapted.
They also mentioned that civil servants have a rather positive perception of the PB. They
view positively the development of participatory approaches and have accepted the
implementation of this new approach. Direct contact with citizens is seen by staff members as
making sense to their work. However, some civil servants feared that the participatory budgeting
and the intrusion of inhabitants would weaken the process. The evaluating process of projects put
forward divergent visions of the PB between managers, as some tended to limit certain projects
by strictly applying the rules, others encourage project leaders to make some adjustments on their
project to facilitate acceptance. Departments that are not used to working in contact with citizens
or in a cross-cutting manner with other departments showed a weaker adherence to the
participatory budgeting. In order to support them, it is planned to strengthen their support,
particularly in working with citizens.
Our respondents often expressed their wish not to frustrate citizens that lead a project.
Among the desirable adjustments expressed during our interviews, the need to communicate
better with project leaders on the extent of their involvement was often mentioned.
Several difficulties were highlighted that required adjustments to be made to the City’s
internal organisation. Projects proposed by the citizens rarely correspond to the structural
division of the different departments of the city, so it was necessary to set up a transversal
management of the projects that require the cooperation of several departments. This must
continue to be supported and improved. But the main resistance came from the sharp increase in
the workload of the operational services. This is a concern for the operational services surveyed.
The PB's projects take a long time to manage and are added to projects already underway. In
addition, the sequence of one participatory budgeting to the next one leaves little rest for the
managers that evaluate and implement projects. The high level of interaction with project leaders
in the Brest PB model is both a vector of support and complexity. This represents a significant
amount of extra work that has not been offset by staff increases. This significant work overload
sometimes leads to errors in estimating the cost and feasibility of projects. The difficulty of
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quantifying projects is one point of difficulty mentioned. Mistakes made in the first edition put
managers in an uncomfortable situation.
The very rapid and unprepared launch of the first edition gave rise to various adjustments
for the second edition, mentioned above: reinforcement of support for operational services,
reinforcement of the representativeness of inhabitants in governance bodies, reinforcement of the
modalities of support for inhabitants and project leaders, reinforcement of paper voting.
The participatory budgeting has relied on a digital platform, but that has shown many
limitations. For managers, digital is good, but it is not enough. Paper voting and direct contact will
thus be reinforced. The evaluation report also questions the IT tool and underlines the demand of
the inhabitants to maintain a physical relationship.
A.4. Impacts and outcomes of the innovative practice
After the first edition, the city of Brest immediately launched a second edition of the
participatory budgeting. In line with its experimental logic, it also initiated an assessment of the
first edition which, completed by our interviews, revealed 3 categories of impacts.
1.

Renewed citizen participation
The respondents underline the impact of the participatory budgeting on the nature of
concertation. The device relies on a "bottom-up" operation, based on the expression of the ideas
of inhabitants. The examination of projects by public officials and the support of project leaders
has largely fostered a pedagogical form of consultation. It was thus perceived as a process of
"mutual acculturation" between the stakeholders. Respondents also mentioned effects in terms of
asserting and legitimizing citizens as a political force. Their expertise, and the variety and quality
of the projects they have proposed reinforce the participatory budgeting as a tool for renewing
citizens' interest in public affairs. But it is mostly the positive impact on the participatory
approach dynamics that is noticed. The diversity of project leaders from all the districts of the city
is presented as a broadening of social representativeness. One weakness of the device is still the
lower participation of the priority areas, even though the gradual increase in the voters’ number
(5,000 in total) has revealed the growing interest of the inhabitants.
2.

Horizontality and transversality in management styles
Respondents mentioned an effective channel for expressing the wishes of residents which
supports or challenges the goals of public action. The participatory budgeting places citizens'
priorities on the political agenda and provides an additional budget for the services in charge of
implementing the related actions. Moreover, in terms of service functioning, the creation of a
direct link with users represents a real novelty for public officials, who have been used to work
essentially with their elected representatives or with associations. Finally, it is the
interdepartmental transversality imposed by the management of citizens projects which
constitutes the predominant managerial change. The frequency of meetings between colleagues
from different departments has increased, leading to the decompartmentalisation of an
administration used to work in silos. These changes have affected the roles and postures of local
government members. Elected officials, the traditional interface between population and services,
have been forced to step aside and let citizens decide and manage directly with the administration.
As for the public officials, they had to develop new relational skills, an ability to dialogue at all
stages of the process. Civil servants have been genuinely involved, despite some initial reluctance,
and have taken a renewed interest in their job. The participatory budgeting seems to have been
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particularly favourable to the mobilization of the technical teams who evoke a regained sense of
public service.
3.

A renewed role for the budgetary tool
Beyond its traditional budget steering functions, the participatory budgeting is presented
as a new tool for revealing citizens' preferences. It is described as a "suggestion box" that can guide
the local government’s policy in the coming years. It is also in its evaluative function that the
participatory budgeting challenges respondents. Indeed, the problem of the unfeasibility of
certain projects submitted by citizens questions the administration on its functioning and its
constraints of action.
A.5. Barriers and drivers of the innovative practice
Table 3 – Drivers of the Participatory Budgeting case study

#

Drivers

Intra-organizational drivers

D1

Motivation of local government members: support from
elected officials
and strong will of public officials

D2

Pluralistic governance and steering bodies of the PB:
Monitoring
committee and Technical committee

D3

Internal communication and awareness-raising approach:
seminars for
managers, articles on the intranet, enhanced support for
employees, etc.

D4

Development of transversal working methods between
local
government’s departments

D5

Development of working methods in project mode

Extra-organizational drivers

D6

Technical support of project leaders

D7

Benchmark and network with municipalities already
experienced in the
implementation of Participatory Budgeting

D8
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Strong external communication campaign: 10% of the
city's

communication budget
Development of a "peer-to-peer" communication strategy:
Inhabitants as

D9

ambassadors

Table 4 – Drivers’ effects of the Participatory Budgeting case
study

#

Drivers’ effects

D
E1

Strong and broad mobilization of local government
members

D
E2

Increased political legitimacy of the participatory
approach

D
E3

Greater inclusion of all stakeholders in the participatory
process (elected
officials, public officials, intermediate bodies, citizens)

D
E4

Mutual acculturation of stakeholders

D
E5

Empowerment of public officials: development of new
relational skills

D
E6

Empowerment of citizens: Enhanced understanding of the
constraints of
public action by citizens

D
E7

Decompartmentalization between local government
departments

D
E8

Evolution of the posture of public officials: openness to
dialogue

D
E9

Strengthening of links between local governments and
launch of an
approach to rationalize participatory budgeting approach:
process of
reflection on common values and practices.

D
E1
0
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Information and transparency of the participatory
approach

D
E1
1

Broadening the social representativeness of participation

Table 5 - Recurrence of the links between the drivers and associated
effects for the case study

Drivers and Effects’ links
Effects
DE
Drivers DE1 DE2 DE3 DE DE5 6

DE7

DE8

DE9

DE10 DE11

4
D1

3

1

D2

2

1

D3

2

4

2

1

1

1

D8

2

2
1

1

D6
D7

3

2

D4
D5

1

1
1

1

1

1

1

1

1

2
1

1

1
3

2

1

5

D9

Table 6 - Barriers of the Participatory Budgeting case study

#

Barriers

B1

Ideological Barriers: Priority to Electoral Political
Legitimacy

B2

Division between services according to core business
culture: general
administrative services VS technical services

B3

Lack of citizen expertise on public regulations and the cost
of projects.

B4

Participatory budgeting limited to the financing of
investment projects
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B5

Lack of time dedicated to the participatory budgeting
process due to
budgetary annuality – Incompatibility of administrative
constraints

B6

Lack of human resources dedicated to the participatory
budgeting process

B7

Difficult to identify experts and project managers within
local
government’s services

B8

Strong involvement required for project leaders

B9

Lack of relational and dialogue skills of some public officials

B10

Contrasting role of the digital tool throughout the
participation process
Table 7 – Barriers’ effects of the participatory budgeting case
study

#

Barriers’ effects

BE1

Challenging the political goals of the local government
validated in the
electoral program, the participatory budgeting questions
the functioning
of representative democracy

BE2

The participatory budgeting challenges current
management practices
within the departments

BE3

Limits to the technical and regulatory feasibility of
submitted projects

BE4

Limits to the future usability of selected projects

BE5

Frustration and abandonment of certain project leaders

BE6

Lack of representativeness of participatory budgeting
participants

BE7

Work surplus for public officials

BE8

Increased complexity in the management of cross-cutting
projects

BE9

Need for education of public officials in participation
practices and
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techniques

Table 8 - Recurrence of the links between the barriers and associated
effects for the case study

Barriers and Effects’ links
Effects
Drivers

BE1

B1

2

B2
B3

BE2

BE3

8

BE8

BE9

5

3

5

6

4

B5
4

3

4
7

B7

5

B8

5

B9

4

B10

BE7

6

B4

B6

BE4 BE5 BE6

4
7

A.6. The diffusion process and communication strategy
The city of Brest is not a pioneer in the implementation of participatory budgeting. As seen
above in part A.3, the managers who initiated the approach have benchmarked several
participatory budgeting initiatives, in order to develop Brest own participatory budgeting. Thus,
some dimensions characterise Brest participatory budgeting from the beginning, such as the
desire for inclusion of all citizens and the implementation of an evaluation process.
Communication with the population, about the participatory budgeting, has benefited
from significant resources, as mentioned by some respondents and the valuation report. It
represented the most important spending of the participatory budgeting process (except of
course projects funding). Communication consisted of posters, paper leaflets, press inserts, a
website and the organisation of a forum but also, promotion kit made available to project leaders.
The evaluation report mentions a desire to break with the codes of traditional communication.
However, it also highlights some important shortcomings. The communication around the
participatory budgeting has not been visible, has not aroused much interest. The modalities of the
participatory budgeting were poorly understood. The website and the digital platform have
experienced some problems. The Monitoring Committee (“comité de suivi”) also lacks visibility.
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Respondents all questioned how to better communicate about the participatory budgeting
in the future. They questioned whether citizens were sufficiently aware of what a participatory
budgeting is. For the second edition, the city wished to reinforce their presence in the field to
inform people and encourage them to participate, in particular in difficult neighbourhoods that
did not participate much in the first edition. Participatory budgeting Managers wishes to use
"ambassadors"- trained and voluntary citizens - to communicate and support citizens in the
participatory budgeting process.
The participatory budgeting has not been disseminated or communicated outside the
metropolis, but this innovative form of participatory budgeting was then taken up by three other
municipalities in the Brest metropolis. Eventually, it is possible that Brest will become the first
metropolis in France with a 100% participatory budgeting.
A.7. Involvement of professional staff and public services professionals
When asked about the staff involvement in the participatory budgeting process, interview
respondents mentioned various degrees. A majority of our respondents very much appreciated
the fact of getting closer to the population and to work in contact with citizens. Some civil servants
participated in the participatory budgeting, as citizens, by proposing projects. But respondents
also mentioned that others, a minority, were quite reluctant about the idea.
Managers have shown a caring attitude towards citizens. They were afraid that citizens
would be frustrated if the projects did not succeed. Some managers therefore wanted to work with
the project leaders to make their ideas feasible. Others, on the contrary, preferred not to get too
involved and applied the participatory budgeting criteria strictly.
The latitude given to managers to co-construct the project appeared to be insufficiently
framed. The agents do not know how far their role goes. Some respondents questioned their right
to transform a citizen's idea and feared to misrepresent some projects taking them too far from
the project owner's initial idea. For example, some project leaders have refused to modify their
project to bring it within the participatory budgeting 's criteria.
A.8 Methodology
First, secondary data such as public reports, newspaper articles and internal documents
facilitate the contextualization of cases. Then, ten semi-directive interviews (Leavy, 2014) of
approximately one hour each, conducted by telephone between February and December 2019,
shed light on the individual perceptions of the territorial managers and elected officials of the
three cases studied. Table 9 highlights the variety of people interviewed. Interviews with elected
officials highlight the purpose of the citizen participation mechanism carried by the municipality.
Interviews with territorial managers target managers with different functions within Brest in
order to understand the entire budgetary process. The interviews are confronted with the
problem posed as well as theoretical and conceptual orientations based on multi-thematic coding
(Miles et al., 2014) using NVIVO software.
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Table 9: Characterization of interviewees

INTERVIEWEE’S FUNCTION

REFERENCE

First Deputy Mayor

FR-BP-1

Participatory budget officer in general management

FR-BP-2

Project manager in the proximity department

FR-BP-3

Project manager in the proximity department

FR-BP-4

Assistant Director of Communication and Territorial
Marketing

FR-BP-5

Sports and boating Director

FR-BP-6

Green spaces Director

FR-BP-7

Deputy Director of Culture

FR-BP-8

Deputy General Director

FR-BP-9

Apprentice in charge of evaluation

FR-BP-10

Source: Authors
B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
In this analytical part, the aim is to identify to which post-NPM currents this innovative
practice of participatory budgeting is linked (B.1.) but also to which strategic management models
(B.2.). Finally, a summary is given of the key elements of this innovative practice of participatory
budgeting set up by the municipality of Brest (B.3.).
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B.1. Models of Government in use: Analysis of the innovative practice as reflecting the
key messages of the earlier COGOV WP1 literature review
- Public Value Management: co-definition, co-production and co-evaluation of the
participatory budget for a renewal of managerial practices
First of all, participatory budgeting makes it possible to identify the expectations and
needs of citizens, thus promoting a co-definition of the value given to public action. The
participation of citizens in the participatory budget of the municipality of Brest corresponds to a
bottom-up approach. This approach makes it possible to reveal individual citizens' preferences,
which in a deliberative dynamic, facilitate the emergence of collective preferences. More broadly,
through the choice of projects by citizens, the participatory budget facilitates the prioritization of
certain public actions and legitimizes certain existing approaches. In this way, it constitutes a
recuperation of part of the power of elected representatives. Similarly, this innovative practice
makes it possible to create social links and reconnect citizens to public action. The participation
of citizens in the investment budget of the city of Brest encourages the co-production of public
value. In fact, the participatory budget implies a stronger link between project leaders and the
services of the community in order to achieve feasibility and, ultimately, the implementation of
the selected projects. This requires a real pedagogical approach on the part of the public agents in
order to explain the functioning of a local government and its constraints. This approach makes it
possible, on the one hand, to give meaning to the actions of public managers and, on the other
hand, to reconnect these actions to the city's policy. The innovative practice of participatory
budgeting also questions the co-evaluation of public value. The participatory budget is a tool for
strengthening the transparency of public action, notably through the monitoring committee set
up, composed solely of citizens. In the same way, this innovative practice modifies the very role of
the budget tool, which is then seen as a tool for evaluating the administration and its capacity to
respond to the needs and expectations of citizens.
Secondly, this innovative practice of participatory budgeting facilitates a change in the
managerial posture of the various stakeholders in the community, thus questioning how public
value is created. What about the relations between managers, elected representatives and
citizens? Following the introduction of participatory budgeting, the positioning of the agents and
managers of the local government vis-à-vis elected representatives and citizens changes. The
interviewees note the variety and quality of the projects proposed by citizens. The legitimacy of
citizens to participate in the definition and implementation of public policies is therefore
recognized. The reconnection of municipal managers' work to political functions is underlined
through the legitimization of managers' reflections and a strengthening of the link between
citizens and public agents. To a certain extent, the participatory budget upsets the traditional
relationship between citizens, electe officials and managers, pushing managers to change or
question their practices. These effects are still rather weak but seem to be reinforced over the
years. The emergence of a concerted vision of public value thus offers managers more political
functions in the triangle between elected officials, citizens and managers. And what about the
evolution of the skills of public officials? The permanent dialogue that is being established directly
between community services and public officials is in addition to the pedagogy that these officials
must demonstrate in order to make citizens understand the functioning and the constraints of
public action.
Finally, participatory budgeting encourages the evolution of managerial practices through
a shift in daily practices towards greater transversality and a growing socialization of services
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among themselves. The municipality of Brest is indeed witnessing an evolution of managerial
practices towards a decompartmentalization of services as well as a greater transversality in the
implementation of projects. Some projects that break out of the city's traditional silos, shake up
the ways in which agents are employed and bring about cross-disciplinarity. This transversality,
and this horizontality are consistent once again with the logics of co-construction and cooperation
at the center of the public value paradigm. Between fragility and constructive questioning, this
jostling of practices is felt by different managers.
2.
Co-creation and co-production through digital governance: participation, inclusion
and limits
The reasons that justified the implementation of Brest's participatory budget refer first of
all to the citizens' desire for direct access to decision-making. The desire is also to create a direct
link that goes beyond the already strong link between the municipality and intermediary bodies
such as associations, federations and neighbourhood councils. In addition, the municipality
wishes to broaden the social representativeness of the participants as well as their opportunity to
participate in public decision-making on the way forward. More broadly, the participatory budget
seeks to promote the inclusion of all stakeholders (internal and external) in the municipality of
Brest. Elements related to the issue of the inclusion of young people and people living in priority
neighbourhoods are important in Brest's approach. Moreover, an apprentice in charge of the
evaluation of season 1 is working particularly on this subject.
This raises the question of the facilitation made possible by digitalization. In the case of
the participatory budget implemented by the Brest municipality, digitalization certainly makes it
possible to inform and organize the deliberation and voting of the projects submitted in a
dematerialized manner. However, the participation of part of the population has been made
difficult or even impossible because of digitalization. Indeed, the digital divide excludes part of the
population in the participatory and deliberative process, particularly the elderly and/or people
living in priority neighbourhoods. In this respect, direct contact and paper voting are once again
becoming important elements, certainly developed from the first season, but reinforced in
subsequent editions.
3. Networked governance: between benchmarking and exchange of good practices
The municipality of Brest carried out a benchmark of cities that have already implemented
participatory budgets. The aim was to envisage a shared reflection with some of them, prior to the
implementation of participatory budgeting, in order to benefit from their expertise. In addition,
networking with municipalities that have already experimented is in place at the national level
and Brest has now committed itself. These Municipalitys are determined to define a charter of
shared values and practices.
4. Collaborative Leadership: inclusive monitoring and steering bodies
As explained, Brest has created monitoring and steering bodies (monitoring committee
and technical committee) to support the selection, voting and implementation of participatory
budget projects. These bodies include all the stakeholders in the approach: elected officials, public
agents, project leaders, citizens and neighbourhood councils.
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B.2. Models of Strategic Management in use: Analysis of the innovative practice inrelation
to the various models of strategic management
The innovative practice of participatory budgeting refers to a mixed and hybrid strategy, relating
to two main schools: the Mintzbergian Strategy and the Strategy as Practice school.
1. Mintzbergian strategy: an emerging and contingent budgeting strategy
First of all, the innovative practice of participatory budgeting does not respond to a top-down
strategic planning approach, as it adapts to the needs of citizens. Indeed, between the first season
and the second season (i.e. the following year), in order to better respond to the needs of citizens.
For example, it is the monitoring committee that ensures that the participatory budget (e.g.
submission of projects, validation of projects to be put to the vote, citizens' vote, implementation
of projects) complies with the regulations. During the first season, the monitoring committee was
composed of an equal number of inhabitants and elected representatives. In the second season,
the monitoring committee is mainly composed of inhabitants to better respond to their needs.
However, the participatory budgeting strategy is not an isolated process, but rather a
participation tool that fits into a wider range of consultation tools, etc. It is not an end in itself, but
rather a means of participation that is part of a wider range of consultation tools. Indeed, the
municipality of Brest mobilizes many tools for citizen participation such as the animation of
neighbourhood councils, public inquiries, etc.
In addition, a wide range of actors are involved in the practice of participatory budgeting:
citizens, elected officials, municipal officials in charge of the budget, officials from other municipal
departments in the framework of the construction and implementation of projects with users as
well as private organizations (companies, associations) that the municipality calls upon for the
construction of certain projects.
The participatory budgeting is envisaged as a pedagogical tool, the aim is therefore, on the one
hand, to make the different services of the municipality work together, and on the other hand, to
develop transversal organizational practices. And on the other hand, the aim is to influence a logic
of horizontal work with the users.
Echoing the Mintzbergian strategy the Brest’s participatory budgeting strategy is a
compromise between deliberate intentions and ongoing emerging strategies.
2. Strategy as practice school: a pluralist participation in the investment budget of the
city of Brest adapted to the needs of citizens
First of all, as the Brest municipality's website points out “the participatory budget aims to
encourage the direct involvement of the inhabitants of Brest in the life of the city 1”. The direct
involvement of citizens refers to a willingness of the municipality to involve as many people as
possible at all stages of the process: in the proposal of projects, in the speed and in the
implementation (this is not the case for all budget approaches, some cities make citizens choose
among projects proposed by the municipality). This pluralistic orientation is also reflected in the
involvement of elected officials and civil servants.

1
Website: https://budgetparticipatif-brest.fr/consultation/budget-participatif1/presentation/presentation-du-budget-participatif-brestois
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On the one hand, the participatory budget is based on pedagogy, and thus makes it
possible to question the practices of elected officials and civil servants. On the other hand, an
interesting point is that civil servants who are also citizens of the municipality have the right
to participate, to propose projects, to vote, and so on. In the Municipality of Brest, they played
the game and submitted several projects that they had not been able to implement in the
course of their work.
Moreover, there is no competitive pressure either within the municipality or between
municipalities. The only competition is between citizens' projects which all meet (among
other criteria) a mission of general interest. It is therefore a collective dynamic of citizen
participation. In the case of Brest, the aim of the municipality is also to convince all the
member municipalities of the Brest metropolis of the interest of this innovative practice in
order to envisage the first metropolitan participatory budgeting.
Finally, the active use of micro-events is central to all the stages of the participatory
budget: initiation workshops on communication techniques are proposed by the municipality
for citizens, kits are also made available online, caravans are set up in the streets of Brest
during the voting, etc.
Echoing the school of strategy-as-practice, the development of the strategy for citizen
participation in the public investment budget of the municipality of Brest is therefore at once
collective, dispersed and bottom-up.
Table 10 highlights a few verbatim statements the interviewees, evoking the models of
strategic management in use.
Table 10: Verbatim dealing with the strategic
management in use

SUBJECT

VERBATIM
ü

« There are tools in place, such as neighbourhood advisory
councils. Then there is

everything that is rather regulatory and that concerns
regulatory cooperation in the
implementation of certain projects. And then recently we
have set up participatory
budgets » FR-BP-3
ü

« We had a person who said "my project costs 1000 euros" but
after study, according
to such regulation, the project comes to 15 000 euros. So
we're on a pedagogical

Mintzbergian
strategy
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device » FR-BP-2

ü

« There is complexity, but in the end, it creates transversality,
it forces departments
that were not working directly together to talk to each other.
This working group is a
group for discussion and exchange where everyone can share
their vision, their
feelings and express the difficulties they have encountered,
particularly with project
leaders, with whom projects are simple to carry out and
others with whom we
discover that not everything is going to happen in a month or
two » FR-BP-5
ü

« We have one-week workshops every year where we train
300 agents. This year we

have integrated the notion of UN sustainable development
objectives and we have
brought what we have done in Brest in terms of sustainable
development closer to a
slightly more international approach » FR-BP-2
ü

Strategy as
practice

« In Brest, we have set up monitoring units. These are places
where project leaders
and city hall departments exchange views on the
implementation of their ideas. This
allows them to have a vision of the different steps. For
example, they can see how
tenders are conducted. They can see, in general, how things
are organized » FR-BP-3
ü

« We are on participatory approaches it is always a
requirement to be as inclusive as

possible and to seek to broaden the audiences we reach. This
is the case with the
participatory budget as with other participatory
mechanisms » FR-BP-4
Source: Authors

B.3. Key learning points and final remarks
Participatory budgeting approaches are currently booming and constitute a new issue
in participatory approaches. The great strength of the PB lies into its deliberative dimension,
which allows citizens to propose public projects, to debate with other stakeholders and to vote
for projects they consider as priorities. PB thus go beyond the strictly consultative dimension
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of many approaches. Moreover, Brest's approach encourages strong interactions between
citizens and civil servants, which constitutes an interesting positioning for COGOV.
There were important aspects of public value management and co-creation in the
Brest PB, as it appears as a relevant tool for public value creation. It promotes the inclusion of
citizens in the co-definition, co-decision and co-production of Public Value, through projects
proposition, vote, and involvement in the projects’ implementation. PB creates favourable
conditions for strengthening legitimacy and confidence in the local government, through
pedagogy of public action and underscoring of various constraints faced by decision-makers.
Two schools of strategic management had a strong presence in the case.The Mintzbergian
strategy is the first relevant school, since it considers that the strategy of a contingent
organization is based on a permanent compromise between deliberate and planned intentions
and emerging strategies. Brest’s PB is part of a global and deliberate participatory policy
implemented by the city (approaches of concertation and participation of associations and
neighbourhood consultative councils). PB is therefore the result of the City's strategic reflection
on co-creation and completes its overall system. However, we did not observe a strong strategic
planning as no performance indicators were assigned a priori to the BP. It was rather constructed
along the way, based on a willingness to broadly include citizens through the establishment of a
bottom-up process. Organizational and democratic issues arise as they arise, and solutions are
built up over time. A process of continuous improvement is ongoing, with an evaluation approach
implemented in the first year. The Strategy as Practice appears as the second relevant school of
strategic management. This is evidenced by the PB’s pluralist governance bodies and the
experimental approach adopted by the city in implementing the tool, which was first carried out
and tested by the General Department before involving the operational departments.
Barriers to the PB effectiveness, such as effective and representative citizen participation,
raise questions on how this innovative public tool is implemented. The success of PB depends
on the city's ability to implement organizational changes in order to promote dialogue with
citizens and transversal management between services. These changes impactvhuman
resources management. If public servants regain a sense of purpose in their work, at the same
time their practices face with the development of new skills and an increased workload.
The issue of citizen representation and inclusion requires a global strategic reflection.
Interest of digital interface as a major vector for participation is questioned and should be
integrated in a range of communication tools. The weaknesses of the first editions should be put
into perspective with the youthfulness of the Brest-based approach. The PB process is a longterm process and appears to us as promising.
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ADMINISTRATIVE CONSULTATION WIKI
Author: Sanja Vrbek

Abstract
The Administrative Consultation Wiki (ACW) is a Slovenian portal established by the Faculty of
Public Administration and the Ministry of Public Administration. Its aim is to help citizens and
officials, as parties of administrative procedures, to lawfully apply procedural law in individual
life events (e.g. in acquiring building permits, social benefits, inspection supervision, tax
collection, exercising students’ rights, etc.). The portal was established as a response to the high
number of administrative procedures (around 10 million per year) and the numerous dilemmas
that emerge regarding the consistent application of the relevant legal framework ‒ the General
Administrative Procedure Act (GAPA) and the Decree on Administrative Operations (DAO). To
answer these dilemmas and to contribute to better (more harmonised) implementation of the
law, the ACW offered a new approach building on innovative collaboration among academics,
(post-graduate) students, public servants and citizens. This innovative practice functioned
actively from 2009 to 2014. The content produced in this period is still publicly available;
however, the portal is not open to new questions nor is new content (i.e. answers to
administrative dilemmas) produced. Nevertheless, the information published is still relevant and
public servants even today use the ACW as a reference point in their work.
A.1. Agency/organization background
The Administrative Consultation Wiki (ACW) was a joint project of the Faculty of Public
Administration (a public higher education institution) and the Ministry of Public Administration
(a state institution) that actively functioned in the period of 2009 to 2014. It is recognised as an
innovative collaborative practice that engaged different stakeholders ‒ academics, public
servants, students and citizens‒ as “co-participants in co-governance” (Kovač and Sever 2015,
977) with a view to resolving complex problems in real administrative procedures. Its
innovativeness lays in the efforts for ‘democratisation’ of a policy area (procedural law
implementation) that is traditionally in the hands of professionals ‒ by bringing together public
administration (PA) authorities and clients into a “democratic discourse” (Kovač and Sever 2015,
979) with the purpose of protecting the rights of the latter against authoritative arbitrariness.
The project was designed as an interdisciplinary, scientific, problem-based research
platform, building on the web 2.0. technology, with the aim to provide interpretation and
consistent application of administrative procedural law (Kovač and Sever 2015). This implied
active inclusion and training of students (future public servants) as the key goal of the project
(Memorandum of cooperation 2009, Article 1):
The goal of the project is student education and student engagement through free of charge
answering of questions posed by practitioners regarding the organisation and actions of the
public administration, conduct of administrative procedures (i.e. the application of the
General Administrative Procedure Act) and administrative operations (e-business and
protection of documents; the application of the Decree on Administrative Operations).
Thus, the project aimed to spread knowledge, while at the same time raising awareness
of the importance of consistent application of procedural law (Kovač and Sever 2016). This was
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reflected in its very design, as the portal not only served as a database of solutions to generalised
administrative problems/cases, but served also as a forum for discussion of the cases open to
external stakeholders (professionals and citizens). As such, the ambition of the ACW was to help
citizens in administrative procedures to resolve their legal cases as individual life events, while
providing guidelines to officials for consistent application of the procedural law (OECD
Observatory Report Card 2012). This, however, did not imply appropriation and replacement of
the legislator’s role of mandatory interpretation of legislation (Kovač and Dečman 2009a; Kovač
and Sever 2016). Instead, the ACW was intended as an informal complementary instrument
aiming to inspire more harmonised practice of public organs in line with the ‘word and spirit’ of
the General Administrative Procedure Act (GAPA) and the Decree on Administrative Operations
(DAO), as well as the principles of efficiency, legality, predictability and legal certainty (OECD
Observatory Report Card 2012).
The ACW was actually a product of the synergy of two quite different public institutions ‒
pursuing different mandates and strategic objectives. The main goal of the Faculty of Public
Administration, as a tertiary education institution, is improvement of existent and introduction
of new educational approaches for improvement of the practical and analytical skills of students
as future professionals working in the public sector. On the other hand, the main goal of the
Ministry of Public Administration is to fulfil its legal obligation of providing professional support
to public organs and monitoring of the GAPA implementation. They, however, managed to align
very well their different goals within the context of this innovative project, as they both cover the
same policy area ‒ public administration (from different aspect).
The Faculty of Public Administration stepped in as the leading education and research
institution in Slovenia that provides scientific research, development work, policy advice,
professional training of public employees, and international cooperation with other research and
education institutions in the field of administrative sciences (Faculty for Public Administration
2019). The Ministry for Public Administration ‒ institution responsible for improvement of the
general quality of the public administration (GOV.SI 2019) and implementation of user-centric
projects in this context (OECD Observatory Report Card 2012) ‒ entered the project as the
guardian of the implementation of the General Administrative Procedure Act (GAPA).
Hence, their specific tasks and role within the project were designed according to their
institutional competences and resources. The Faculty was assigned the obligation to organise the
overall process of preparation of the answers to the questions/dilemmas about the GAPA
application (through inclusion of students in a process of problem-based learning) and on this
basis to provide expert advice to the Ministry (Memorandum of cooperation for the
Administrative Consultation Wiki 2009). In addition, the Ministry was expected to monitor and
verify this process; thus, to perform its core competences (General Administrative Procedure Act
1999, Articles 321 and 322), as the institution responsible for the monitoring of the
implementation of the GAPA and its future development (Kovač and Sever 2016).
Importantly, both parties recognised the project as a win-win situation. For the Ministry,
the partnership with the Faculty was crucial for setting higher bar of professionalism and quality
standards with regard to the interpretation of the GAPA and DAO. For the Faculty, the
involvement of the Ministry was important for securing legitimacy and credibility of the project
(in particular in the eyes of public servants).
The participation of the Ministry gave an official tone [to the project].
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To achieve their goals, the two institutions agreed to organise the project as a network
governance featuring deliberation, openness, co-decision and user-centrism (Kovač and Sever
2015, 985‒987). This arrangement implied an equal partnership between them as co-leaders of
the project. Their relationship was described as fair distribution of responsibility and tasks
aiming to secure equal contribution to the final products. Nevertheless, the findings of the
analysis indicate that the main logistical burden fell on the shoulders of the Faculty, as the partner
responsible for the initial input to the content of the platform; the organisation of the overall
process of answering administrative dilemmas; and the establishment and maintenance of the IT
system (OECD Observatory Report Card 2012). Moreover, the Ministry representative indirectly
recognised the key role of the Faculty, when he referred to the Faculty project leader as the
driving force of the project.
It must be admitted that the project was initiated by the Faculty of Public Administration,
precisely by dr. Kovač ‒ she was the driving force. Without her, the project would have not
existed.
Here, it should be stressed the strong respect and close professional links between the Ministry
representative and dr. Kovač as the ‘ideational mother’ of the project, which emerged as an
important success factor for securing the initial input for development of the idea, as well as for
the smooth implementation of the project.
The internal organisation of the project was assessed as well structured, laying out a clear
system of roles, rules and procedures. As such, it managed successfully to balance professional
freedom and professional responsibility, which was reckoned crucial from the aspect of the
quality and credibility of the content produced. Precisely, this means that the system enabled a
mechanism of internal control by the Ministry and the academic staff of the content produced by
students as the first instance of preparation of the answers to the administrative
questions/dilemmas. This not only represented a ‘quality filter’, but also a formal channel of
communication where it was clear to whom project participants should turn to in case of a
problem (at any point of the process). Moreover, the system, foresaw a mechanism for external
control, which was deemed crucial as the portal was open to the ‘intervention’ of external
stakeholders. Not only external stakeholders had the right to pose questions about the application
of the GAPA and the DAO, but they could also comment and/or modify already published content.
Thus, thanks to the Wiki technology external stakeholders had the opportunity to contribute
actively to the interpretation and implementation of procedural law.
This implies that the organisational structure embedded certain level of hierarchy, which
was crucial for securing the quality of the content and the accountability of the project.
The hierarchy was only for the purpose of accountability, but it was quite loose.
This feature, however, did not undermine the general collaborative environment
developed within the framework of the project. On the contrary, the interviews with the academic
staff emphasised the significant level of cooperation and teamwork as the key ‘ingredients’ that
enabled the successful functioning of the project.
The structure itself was centralized, while at the same time there was collaboration in a
sense of team work.
Thus, the most suitable description of the internal structure of the project is “a collegial
collaboration with yet clear leadership” implying a professional, collaborative and collegial
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culture, on the one hand, and a clear leadership bearing formal responsibility and accountability
for the decisions taken, on the other hand.
The sense of hierarchy noted among different categories of project participants,4 was
however absent at the inter-institutional level, between the Ministry and the Faculty. Thus, the
ACW was by no doubt a network governance where the two institutions enjoyed equal status and
power over decision-making. Such an arrangement derived from the “gentlemen agreement”
reached between the two institutions, officialised in the form of a Memorandum of Cooperation.
The lack of formal documents (beyond the memorandum) was not recognised as a problem for
the proper implementation and functioning of the ACW. This is because the memorandum clearly
set the terms of cooperation between the Ministry and the Faculty, enabling operational issues to
be dealt in an ad hoc manner during the project implementation. Stronger formalisation of their
relationship was not deemed necessary due to the small financial implications on the budget of
the two institutions. The way the project was designed, did not incur high financial costs, in
particular for the Ministry.5
This inter-institutional arrangement implied, also, an equal standing of the two
institutions in the context of decision-making ‒ the representatives of the Ministry and the
Faculty jointly adopted strategic decisions (inter alia the most important one about the project
‘deactivation’). Although the two project leaders had the final word, all strategic decisions were
deliberated together with the other project participants (with the exception of the students) at
the regular monthly meetings. The atmosphere at these meetings was relaxed, as everybody felt
free to share a specific problem and suggest a solution. The main criterion on which basis strategic
decisions were adopted was the extent to which they contribute to the realisation of the project
goal. As additional criteria were also mentioned the principle of legality, institutional promotion
of the Ministry and the Faculty and knowledge transfer.
A.2. Perceptions of the problem
The ACW was a ‘pro-bono administrative clinic’ established with the purpose of
improving the administrative system in the Republic of Slovenia. It was a response to the
discrepancy noted between the static legal framework, on the one hand, and the dynamic nature
of real life situations, on the other hand. Administrative dilemmas and inconsistent
implementation were common problems resulting from the inherent limitation of the law to
foresee and regulate all possible real life situations. The fact that some civil servants interpreted
procedural law in a more flexible, while others in a more bureaucratic manner, was recognised
as a problem especially from the aspect of the rights of the parties in administrative procedures.
The project focused predominantly on the GAPA due to two reasons: 1) its wide
application across different policy areas; and 2) its significant effect on citizens, as they often find
themselves in the position of parties in administrative procedures. Additional argument was that
Slovenia is one of the few countries (along with Serbia) which GAPA excessively (over)regulates
the general administrative procedure. And precisely this was pointed out as the main reason
urging the delimitation of more vs. less important articles of the law, i.e. rules which enhance the
very goal of the administrative procedure (with a view to pursuing the public interest and
The hierarchy implied that the students were at the bottom, the mentors in the middle and the two project leaders at
the top of this structure.
5 The Faculty of Public Administration was completely responsible for the project expenses: 300 EUR for material costs
and 5800 EUR for establishment of the system in 2009/2010; around 500 EUR (per year) in 2010/2011 and
2011/2012; and 1.300 EUR in 2012/2013 (OECD Observatory Report Card 2012).
4
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respecting the rights of the parties in the process) vis-á-vis rules that (unnecessarily)
bureaucratize the process. Thus, the ACW project aimed to provide a consistent interpretation of
the relevant legislative framework in a democratic, open and collaborative manner with the
purpose of achieving the public interest.
The idea of the ACW was born at the GAPA seminars organised and lectured by the Faculty
project leader dr. Polonca Kovač. Within this framework, public servants posed questions about
the (unclear) application of the GAPA and after some time, the answers to their questions built a
valuable body of information about the practical aspects of the implementation of the law. As
similar questions (to those already answered) started to repeat at the subsequent seminars, dr.
Kovač came to an idea to publish the answers so that other interested parties (even those who
have not attended the seminars) have an easy and free of charge access to the information. The
idea was discussed with the representative of the Ministry of Public Administration ‒ a
professional acquaintance of dr. Kovač ‒ who encouraged her to present the proposal officially to
the Ministry.
Therefore, dr. Kovač turned to the leadership of the Faculty of Public Administration, which
embraced the idea and overtook further official communication with the Ministry. Eventually, as
both institutions recognised a benefit in collaboration, a Memorandum of Cooperation was signed
in 2009. As important factor, here, for the formalisation of the inter-institutional cooperation,
should be mentioned the strong interpersonal links between the top leaderships of both
institutions (in addition to the good professional relationship between the project coordinators,
mentioned above).
A.3. Innovative practice
The project was implemented in two phases. The first phase (January ‒ August 2009)
aimed to establish a database of answers to administrative dilemmas dating from the period of
2007 to 2009, based on the contribution of the Ministry (as part of its regular tasks) and the
Faculty (from the seminars organised by dr. Kovač) (Kovač and Dečman 2009a; 2009b). This
phase foresaw editing of their content, i.e. redefinition in a more general language and
categorisation according to policy area. The second phase was consisted of two sub-phases: a) a
pilot implementation and testing of the platform which took place from August to the end of
December 2009; and b) regular operation of the platform since January 2010 (Kovač and Dečman
2009b). The latter implied that the portal was open to questions from external stakeholders
(public servants and citizens), which were answered in relatively short period of time (up to 10
days) and published at the ACW portal for further debate.
It needs to be stressed that this initial phase of the development of the design of the
project, was conducted exclusively by the Faculty and the Ministry of Public Administration.
External actors (such as citizens, students etc.) were not included as co-designers, nor was there
an intention for including them in this process.
In the beginning, as the main challenge was identified the establishment of the
information system. The web 2.0, i.e. ‘wiki’ technology, was chosen as the most optimal solution
for digital operationalisation of the collaborative practice. This decision relied on the following
arguments: 1) the wiki technology was easy to be used by the participants of the project (the
students, mentors and the two project leaders); 2) it had a wide public reach; and 3) it offered a
possibility for two-way interaction and feedback to the content of the platform. In particular, the
main benefit of this technology was recognised with regard to the third issue, that is, the
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opportunity for inclusion of external stakeholders (public servants and citizens) as co-producers
of the content of the platform. The very format of the portal assumed that each question and
answer represented a single ‘case’ that belonged to a pre-determined category (capturing similar
administrative cases), providing an on-line opportunity for discussion (and modification) by
external parties (Kovač and Dečman 2009b, 79).
Moreover, the wiki system was easy manageable from the aspect of the internal actors ‒
from the content creators/editors to the administrator of the portal. In terms of administration,
the system offered a simple way of content modifications, management of different content
versions (e.g. undo option and return to previous steps), efficient control of the content quality
and supervision of users’ actions. Last but not least, the Wiki technology was an open system that
was free of charge. This, however, does not mean that there were no financial implications, but
that they were significantly lower in comparison to alternative IT options. 6
In parallel with the establishment of the wiki platform, the project team determined: 1)
the framework of communication within the network; 2) the whole ‘journey’ ‒ from posing a
question to providing an answer and publishing it at the platform; 3) the list of mentors working
on the project; and 4) the criteria for selection of students.
The communication between the Faculty and the Ministry was secured through the
monthly meetings organised among the mentors and the project leaders. This was the framework
where the participants (with the exception of the students) discussed the overall implementation
of the project and addressed emerging problems and challenges. In addition to these meetings,
the everyday communication regarding specific administrative cases took place on-line, though
the ‘wiki’ system. Thanks to this solution, all actors involved (including the students) had an
insight into the process, the progress and the status of the answers to the administrative
dilemmas. This was beneficial not only for the mentors and the project leaders (as monitors and
verifiers of the quality of the content), but also for the students, who could compare their original
contribution with the final answer approved by the Ministry ‒ published at the portal (Kovač and
Sever 2016).
The procedure of answering administrative dilemmas was structured in the following way
(Kovač and Dečman 2009b):
-

First, a user (a civil servant or a citizen) searches an answer to their dilemma among
already answered and published cases at the portal.
If they do not find an answer to their dilemma in the database, they sent an email with
their question to the official email address of the portal.
Once the message is received, the coordinator (a mentor from the Faculty) in a
consultation with the project leader from the Faculty assesses the complexity of the
problem that needs to be solved. If it as a clear-cut issue that can be easily answered, it is
immediately published, and emailed to the user, who posed the question. However, if the
answer to the question is more complex and requires more research and analysis, than
the coordinator appoints an editor selected among the participating students from the
Faculty of Public Administration.

The financial expenses regarding the server, maintenance and up-grades of the system were fully covered by the
Faculty (there were no financial implications for the Ministry).
6
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-

-

-

Then, the student, i.e. the editor, provides an answer to the problem written in a general
manner with the purpose of covering a broader issue that could represent a problem in
different (policy or process) settings.
The student/editor sends the solution to the mentor (a professor in the field of
administrative law or public administration) for a review. Depending on the quality of the
answer, the mentor approves or returns it for further improvements. In case of approval,
the answer is sent to the Ministry of Public Administration for verification. The Ministry
has the right to edit the answer or to return it for additional improvement. Once the
answer ‘gets the green light’ from the Ministry, it is published at the portal and the sender
of the question is informed.
In case the Faculty and the Ministry fail to reach an agreement, i.e. a unified position, the
interpretations of both institutions are published.

The mentors, working on the project were recruited from the teaching staff from the Faculty.
This process was easy and fast, as it did not follow a strictly defined formal procedure.
The Dean, who was at the time in power, was very supportive and he several times
emphasised the importance of the project at the Senate of the Faculty… Thus, we easily found
faculty staff interested to work on the project. I did not go knocking on doors and asking… I
found people with whom I had common interest… In the beginning, everything was random.
The role of the mentors was to guide the students in finding solution to the administrative
dilemmas. This, on the one hand, meant helping them with research sources and advice, while, on
the other hand, leaving them enough room for research independence and original contribution.
In contrast, the recruitment of students was much more formalised process, relying on a
clear procedure and selection criteria. A call for participation in the project was launched twice a
year, for both, the fall and spring semesters. Students were selected based on their motivation
letter and average grade higher than 8 (Kovač 2008). In the beginning, this was an opportunity
open to both undergraduate and post-graduate students, until it was realised that the level of
quality aimed to be achieved could be pursued only with the help of the latter group (postgraduate students), who had better theoretical background and stronger research/analytical
skills.
Both the mentors and students were trained to work with the wiki technology. Since the
wiki system is pretty simple to be managed, the training did not took more than few hours. The
training for the students was organised each semester and tackled both, research technics and
the use of the wiki system. It took the form of an active learning process, where the newly
recruited students solved their first case under the guidance of their mentors.
From this discussion, it becomes evident that the key actors of the project implementation
were students, professors from the Faculty and the representative of the Ministry (Kovač and
Sever 2016). However, only the latter two (the academic staff and the Ministry representative)
were involved in the governance of the network. The students had temporary role and thus they
did not have any impact on the design of the innovative practice, its management or strategic
decision-making. They were only direct beneficiaries of the project implementation, by building
professional capacity, skills and practical knowledge as future civil servants.
Although the work of the actors involved was pro bono, the system foresaw some incentives for
their engagement. For instance, students received a formal certificate confirming the successful
completion of their internship at the ACW (Kovač 2008). The certificate provided a competitive
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advantage for them as ‘fresh’ job seekers, especially since the ACW enjoyed high reputation
among public institutions as their potential employers. The students interviewed confirmed this,
by stating that their main motivation to participate was gaining practical knowledge.
However, the incentives for the mentors (the teaching staff of the Faculty) were not
attractive enough to ensure their long-term engagement in the project. On the one hand, the hours
spent on the ACW were reckoned as mentoring (teaching) hours for research seminars ‒
indirectly contributing to their salary, while on the other hand, the participation in the project
secured them additional “RR points” determining their personal research budget (e.g. for
conferences and academic literature) (Kovač 2008). Nevertheless, these hours/points were so
insignificant (“only 3 or 2 points”) that they ‘pushed’ project related tasks at the bottom of the
agenda, i.e. in the shadow of other tasks of ‘greater priority’ (better valued and monetarised
within the system of the Faculty). This was recognised as a problem of a lack of support by the
leadership for the project to be integrated and valorised as a regular, i.e. core activity of the
Faculty. Instead, the management of the Faculty preferred to regard it as an additional market
oriented activity. Eventually, this manifested as a number of withdrawals of the mentors from the
project in the name of other more ‘important’ tasks.
The key obstacle was the lack of resources, staff and operational support from the
management.

However, the problem from the prism of the top leadership of the Faculty was more complicated
‒ stemming from financial and structural reasons (not from the lack of support from the
management).
From the aspect of a project participant this (lack of operational support by the
management) is a very logical explanation. However, once I became a dean, I quickly realised
that the problem is … much more complex.
Thus, the top leadership argued that the ACW was not possible to be integrated in the regular
activities of the faculty due to institutional rules, which go beyond the authority of the Faculty
management. If the ACW was integrated in the annual plan of activities of the Faculty, this would
have meant that the teaching staff was to be relived from other core (i.e. teaching) tasks, for the
amount of work they performed on the project. The problem was that such a scenario, according
to the Faculty leadership, was not financially viable. Namely, the core (teaching) activities are
financed by public money allocated specifically for the “implementation of the national higher
educational programme”. Thus, the salary of the teaching staff is financed predominantly from
this source. According to the dean, these financial resources cannot be reallocated for different
purposes, which do not explicitly fall within the scope of the national higher educational
programme (e.g. for the ACW). As there are no finances accumulated in the context of the ACW,
the staff working on this project could have not been relived from other core obligations (financed
by the state) and paid this difference.
The only possibility for the ACW activities to be (partially) financed by public money provided for
the implementation of the national higher educational programme, was if they were counted as
research seminars (which was the case during the project implementation).7 The problem,
A research seminar is a compulsory subject for post-graduate students, requiring either active participation in
research projects currently implemented by the Faculty of Public Administration or a preparation of a scientific article
to be published in an international journal in the area of public administration (Faculty of Public
7
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however, is that research seminars (as already mentioned above) are not very valued within the
present system; thus they do not reflect the actual workload and efforts spent on the ACW
activities.
We can say that the ACW is part of the study programme, because we include students as
part of a research seminar. In the end, this means that I had 4 students and worked with
them 3 months, in our system this type of work is registered as if a student took and successful
completed a seminar in my class, which counts 1 mentoring hour (“NPO”), so if I had 4
seminars, I got 4 mentoring hours (“NPOs”). This means that 3 months of work, for which I
have spent, let’s say 10 % or 20 % of my time on these cases, would have amounted 4
mentoring hours (“NPOs”). If I am a teaching assistant, this is 160 euro gross, if I am a full
professor it is 320 euro. This means that 20 % of the work of a teacher is valued between 100
and 150 euros net. This is not enough, it is too little for such a workload. If it takes a quarter
of your time it is a lot of work, which means you need to get a quarter of the salary from
somewhere. This would have been possible in case the ministry had a project financing a
long-term cooperation…. and from this fund we could allocate something for administration,
something for technology, and the rest to cover 20 % of the salary of three people working
on the project for one year. That would have been a solution.
Differently, in the context of the Ministry, the project implementation did not represent a
significant disturbance in terms of institutional (re)organisation and preparation. This, however,
does not imply that the Ministry properly responded to this institutional and organisational
challenge, but that the whole burden of the process fell on the shoulders of one person, that is,
the project leader from the Ministry.
This actually meant that I had to organize myself and adjust things. To a great extent, this
meant that many of the tasks I had to do in my spare time, despite the fact that this was an
issue in which we were involved as an institution.
Similar as in the case of the Faculty, the main criticism was that the project did not enjoy
actual operative and logistical (beyond a declarative) support of the Ministry. Even in this context,
the interviews referred to the problem of staff ‒ willing and capable to work on the project.
Therefore, faced with similar problems, the two project leaders realised that the whole
burden of the project implementation was falling exclusively on them. This was especially evident
during holyday seasons, when students were not actively involved in the project. In these periods,
the two leaders were no longer responsible for the control of the quality of the answers, but they
had to take over the very process of research, analysis and answering of the questions. Eventually,
the two leaders recognised this situation unsustainable and decided to ‘deactivate’ the project. 8
The ‘deactivation’, however, means that the content created in the period of 2009‒2014
is still public and accessible, but users cannot send new questions to be answered. There was
interest for resuming the project and sparks of hope in this direction were noted after a new
server was bought by the Faculty (capable to support technically improved and up-graded
version of the ACW), and after several meetings that took place between the present dean of the
Faculty and the Minister of Public Administration (in the 2014‒2018 and 2018‒2020

This was not referred by the interviewees as the end of the project, but as a temporary interruption of its activities
with a prospect to be resumed (most of the interviewees have expressed hopes for its future reactivation).
8
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government mandates). In normal conditions (not affected by the corona crisis), there would
have been a meeting with the new minister who came to power in March 2020.9
Unfortunately, the meetings at the highest level between the two institutions did not bring
anything new, beyond expression of declarative support to the project. Although there were
discussions for the ACW to be somehow integrated in existing projects of the Ministry, concreate
steps in this direction were not undertaken. The perception of the leadership of the Faculty is that
the Ministry was not only struggling with a lack of staff, but that operational support was lacking
due to financial reasons. But even in case financial means were secured and the Ministry launched
a call for projects with the purpose of reactivating the ACW, there could have not been a guarantee
that the Faculty would have been selected as the partner institution, since a public call needs to
secure competition and equal opportunity for all applicants.
Interestingly, however, the pause of several years was not seen as necessary bad. It was
rather referred as a time for a reflection and redefinition of the project ‒ for instance, replacement
of the “passe” web 2.0 technology with a new more sophisticated one. Some of the interviewees
(from the Faculty) even mentioned commercialisation of the ACW services as a potential answer
to the problem of sustainability. This, however, is completely unacceptable for the Ministry
representative, who believes that public services need to be free of charge and accessible to all.
Beside these positive signals, concrete action for bringing back the ACW into life is lacking. The
problem is that the main issues, according to the project coordinators, that led to the halt of the
project ‒ the lack of institutional support and staff ‒ are still present.10
The dean has asked me how much money I would need to lead the project by myself. The
problem is not money, but the fact that I don't have time and I cannot coordinate 40 students.
This is a big project and its implementation needs to be a team work.
A.4. Impacts and outcomes of the innovative practice
The ACW had a positive impact on the implementation of procedural law, contributing to
better professionalization and development of the public administration. Its wider societal
impact is recognised in the inclusion of different stakeholders (students, professors, public
servants and to a limited extent citizens) in the process of co-production of knowledge and
democratisation of a policy area that had been traditionally handled by professionals.
Nevertheless, it should be stressed that the impact of the project is multidimensional,
depending largely on the position and perspective of the stakeholders interviewed.
For instance, for the students who took part in the project, the most significant result was
the knowledge and practical competences gained, which provided them a significant competitive
advantage in the employment process.
Differently, from the perspective of the Ministry, the most important issue was that the
project relived the workload of this institution. The number of questions regarding procedural
law implementation addressed directly to the Ministry decreased drastically, as public servants

The fact that the new minister worked as a secretary of the Law Faculty, was mentioned as a positive factor in the
context of future discussions about the prospect of reactivation of the ACW.
10 The Ministry has capacity to include additional staff in case of reactivation of the project ‒ the project leader from
this institution can count on the help of another colleague.
9
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referred to the ACW portal for information. Indicative of this, is the data referring to public
servants as the main users of the portal (70 %), as well as the general increase of portal visits in
the period of 2010 to 2014 ‒ from 800 to 3300 per week (Kovač and Sever 2015). This, according
to the Ministry representative, resulted in improved professionalism of administrative organs
during decision-making. Moreover, the positive effects have not ‘evaporated’, as the content
(produced by 2014) is still publicly available and relevant (the GAPA has not been recently
amended).
From the aspect of the Faculty, the ACW impact was identified, firstly, as a more consistent
implementation of procedural law, and, secondly, as improved practical skills and knowledge of
future public servants (i.e. of students of the Faculty of Public Administration). As additional
positive result, were noted the three monographs published based on this experience. In 2018,
they were even republished, which indicates that the topic, in general, and the administrative
cases, in particular, are still relevant. However, as the most important impact of the ACW, was
mentioned the opportunity it opened for collaboration among the Faculty and other state
institutions. Namely, the academic staff additionally analysed the data and information gathered
within the framework of the ACW and on this basis identified the most pressing structural
problems in different policy areas. These findings were presented to the responsible institutions
and many of them responded positively11 by inviting the Faculty to participate in the process of
design of the solutions to the problems noted. Thus, the ACW indirectly provided a ‘window of
opportunity’ for impact of the policy process at the strategic level, which in some cases resulted
in legislative changes building on the policy advice of the Faculty.
With this project, we also achieved impact at the strategic level - not only we had impact on
the proper implementation of the regulations, but also on their improvement.
The positive impact of the project was also confirmed by the formal evaluations
conducted by the Faculty. For instance, the 2013 and 2014 surveys about student satisfaction
(Kovač and Sever 2016) revealed that the ACW fulfilled student expectations regarding: 1) the
quality of work and organisation within the project; 2) new skills and competences gained in the
area of public administration; and 3) cooperation with their ‘superiors’ (i.e. the mentors and the
Ministry representative). In particular, the third issue was pointed out as crucial for the successful
completion of their tasks and development of new competencies. In general, the ACW experience
made them more competent and self-confident to apply their knowledge and take responsibility
(Kovač and Sever 2016).
Similarly, the 2010 and 2014 surveys assessing user satisfaction (i.e. of citizens, NGOs and
public servants) indicated a high level of realisation of the project goals (Kovač and Sever 2016).
Namely, the 2014 survey registered that more than 76 % of the users recognised the ACW
responses clear and professionally formulated, while almost 65 % saw the ACW as a tool enabling
participation in administrative procedures (ibid.). The surveys, also, indicated a high level of
confidence in the experts who prepared the answers and recognised the Faculty and the Ministry
as the most suitable institutions for the implementation of the project (ibid.). The ACW was
perceived as very responsive and well organised ‒ 90 % of the users got answer to their question,
while 86.6 % of the respondents indicated that this happened in a relatively short period of 5 to
10 days (Kovač and Sever 2015).
In particular open to feedback were the Ministry of Labour, Family, Social Affairs and Equal Opportunities, the
Ministry for Finance and the Centre for Nongovernmental Organisations.
11
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A.5. Barriers and drivers of the innovative practice
Drivers:
The initial driver for the establishment of the ACW was the need noted for clarification
and interpretation of the relevant legislative framework, i.e. the GAPA and the DAO.
Additional driver was the desire within both institutions (as well as interpersonal links
between the them) ‒ the Ministry and the Faculty ‒ to help public servants in their everyday
tasks with regard to proper and consistent implementation of procedural law. Thus, it was crucial
that at both, intuitional and personal levels, the key actors involved recognised an interest in
collaboration. The interest of the Faculty was to promote itself as the leading educational and
research institution in the area of public administration (inter alia through combination of a
theoretical knowledge and active learning approach). At the personal level, the motivation for
participation was different. For instance, the motivation of the Faculty project leader was “to
contribute to better society”; the teaching staff saw an added value in connecting theory and
practice; for the person responsible for the development of the IT system it was the positive
societal impact of technology; while, for the students the main motivation was gaining practical
knowledge and skills. Differently, the interest of the Ministry was to pursue further its mandate
and core competences, that is, more consistent and professional implementation of the GAPA;
while, for the Ministry representative the main stimulus was his personal development.
In the absence of material incentives, as the key enabler of the project was stated the
enthusiasm of the project participants, which led to strong synergy and fruitful cooperation
within the network established (referred to as additional driver of success). The external
positive recognition of the project should also be mentioned in this context, as the ACW was
ranked among top six projects in the competition for the European prize for innovativeness in the
public sector (2012-2013). However, as the key driving force of the project, mentioned by all
interviewees, stands out the project leader from the Faculty of Public Administration, who
give the initial idea and input, gathered the team (and established the contact with the Ministry
representative) and actively (co-)managed the project.
Barriers:
As the main barriers to the long-term prospect and sustainability of the project were
identified the lack of finances, staff and institutional support. The Ministry, simply, did not
see it as a priority, which is evident in the fact that only one person was assigned to work on the
project. This often implied that this person had to perform project related tasks in his spear time.
Similar problem was noted on the side of the Faculty. The project was not formally recognised as
a core activity of the Faculty, which contributed to be perceived as ‘a less of a priority’ in
comparison to other ‘core’ tasks. As the main reason for this, some of the interviewees indicated
the lack of operational support by the Faculty management; while the management pointed the
finger to the established institutional rules which do not leave room for flexibility in reallocating
public money. In such an environment, the academic staff (already overburdened with a
significant workload) lost the enthusiasm, which led to many withdrawals from the project.
Interesting to be noted is that some of the mentors interviewed referred to the lack of
finances, in terms of financial compensation for the project participants, as a barrier to the project
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implementation. This, however, was strongly opposed by the Ministry representative, who
argued that any discussion about money would have changed the very nature of the project.
Maybe money could attract someone to collaborate, but this is questionable from the aspect
of quality of work. I have a feeling that if you get someone to work only because of the
money… you know what are the results then… probably not the same as if you get someone
because of enthusiasm.
A.6. The diffusion process and communication strategy
The project has been promoted and presented at both, national and international levels.
Three monographs on the topic were published by the Faculty of Public Administration and a
number of papers were written and presented at numerous conferences. The presentation of the
ACW often attracted the interest of other participants at these events; however, whether these
discussions and exchange of experience inspired similar practices in other contexts in not known.
As the most successful channel for promotion of the ACW, at the national level, were
identified the seminars, workshops and trainings for civil servants organised by the Faculty
project leader. The Ministry also promoted the project and informed state organs about the
existence of the ACW though its formal channels of communication. In terms of international
promotion, the key event (beside international academic conferences) was the European prize
for innovativeness in the public sector (2012-2013), when the ACW was selected among the top
six public innovations.
Beyond this, there were no systematic activities undertaken for diffusion of the project
idea. Although the project team (the two leaders and the mentors) informally discussed potential
diffusion and application of the project idea to additional contexts, these discussions were not
formalised. By that time, the enthusiasm of the project team started to deflate meaning that there
were no favourable conditions for the realisation of these ideas.
A.7. Involvement of professional staff and public services professionals
The implementation of the project depended on the active involvement of both
professionals (the academic staff from the Faculty and the public servant from the Ministry) and
non-professional actors (i.e. students). The academic staff were involved as mentors that helped
students in the process of preparation of the answers to the dilemmas of the GAPA application.
The role of the representative of the Ministry was to verify the content produced, which often
implied suggestions for improvements of the final version of the answer to-be published at the
portal. Despite the inclusion of a wide range of stakeholders in the process of co-interpretation of
the procedural law, only professionals were part of the established network and thus responsible
for its governance.
A.8. Methodology (100 words)
The report about the ACW project relies on nine interviews conducted with the two
project leaders from the Faculty of Public Administration and the Ministry of Public
Administration, the dean of the Faculty of Public Administration, the person responsible for the
development of the IT system, two mentors and three students. The information gathered on this
basis was complemented with a qualitative analysis of documents, media coverage and on-line
information related to the ACW, as well as scientific articles published on this matter.
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B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
B.1. Models of Government in use: Analysis of the innovative practice as reflecting the key
messages of the earlier COGOV WP1 literature review
Public value (PV)
As the normative basis for the establishment of the ACW was mentioned the Convention
on Access to Information, Public Participation in Decision-making and Access to Justice in
Environmental Matters (known also as the Aarhus Convention) ‒ precisely the Article 6, which
refers to public participation in decisions on specific activities (Kovač and Sever 2016). The
Convention sets public participation as crucial feature of administrative procedures, by
specifically referring to both, the adoption of general administrative acts and concrete decisions
of administrative organs (Kovač and Sever 2016, 82). However, the reach of the project was wider
than that of the Aarhus Convention focused only on environmental matters. The ACW
endeavoured to achieve “expression of the principle of participatory democracy” (Aarhus
Convention) in all policy areas affected by administrative matters/procedures (Kovač and Sever
2016, 84). Moreover, the project was inspired by the literatures on good governance 12 and
innovative process-based models of learning,13 as well as the experience of legal clinics at
different universities ‒ a concept that successfully lives in practice.
Although Public Value Theory was not explicitly mentioned in the interviews, related
ideas emphasising democracy, user-centrism and public interest were often pointed out. For
instance, the endeavours of the project to approach procedural law in a democratic, open and
collaborative manner, with the purpose of contributing to more consistent and less arbitrary
interpretation, are very much in line with the Public Value Theory.
Furthermore, the project aimed to bring together public administration (PA) authorities
and clients into a “democratic discourse” (Kovač and Sever 2015, 979) ‒ not as a goal per se, but
as a safeguard that was supposed to protect the rights of citizens (as parties of administrative
procedures) against authoritative arbitrariness. And precisely here we recognise the strong usercentrism, as the parties of administrative processes (usually citizens) are placed at the centre of
the process of implementation of procedural law (Kovač and Dečman 2009a).
Such a way of working contributes significantly to the flexibility and transparency of the
administrative system, because both the search of and the final solution itself enable
participation of professionals and laymen, regardless of their interest or level of knowledge.
(Kovač and Sever 2016, 83)
Additional feature closely related to the Public Value Theory, is the inclination of the
project to include a wide spectre of stakeholders ‒ academics, public servants, students and
citizens ‒ as “co-participants in co-governance” (Kovač and Sever 2015, 977). Instead of passive
recipients of the official and/or academic interpretation of procedural law, they were perceived
as active agents in resolving complex problems in real administrative procedures.
Eventually, Public Value ideas are observed in the emphasis of the public interest as the
main goal to be pursued by the implementation of the law (see section A2). This was the main
argument against ideas favouring commercialisation of the project, refuted as a threat to the free
12 E.g. Vigoda 2002 and 2004; Ansell and Gash 2007; Heckmann 2007; Barnes 2008; Klein 2008; McGuire, Agranoff and

Silvia 2010; Eymeri and Pierre 2011; Raadschelders 2011.
13 E.g. Hmelo-Silver 2004; Vogler 2013.
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and unhampered access to the ACW services. Such ideas were not possible to be realised due to
the strong sense of societal responsibility among (some of) the interviewees from the Faculty and
the clear aversion to any form of commercialisation of the project on the side of the Ministry. The
Ministry saw itself as a public organisation responsible for creation of public value, not profit;
therefore, commercialisation of the ACW was refuted as a ‘backdoor’ privatisation of public
services and a threat to the very nature of the Ministry as a public institution.
Network governance (NG)
The ACW represented a model of network governance between two public institutions ‒
the Faculty of Public Administration and the Ministry of Public Administration. Although this was
an arrangement that officially brought together only these two organisations, it endeavoured to
involve a wide range of state and non-state actors: academic, public servants, students and
citizens.
The key (and only official) document was the Memorandum of Cooperation signed
between the Ministry and the Faculty, which provided suitable and flexible enough framework
for the smooth functioning of the network. This was additionally enabled by the good,
trustworthy and collegial relationship between the two project leaders, inter alia building on the
agreement for consensual strategic decision-making (see section A1).
Despite the formally equal status and equal share of responsibilities between the two
partners, de facto the Faculty took a greater share of the organisational, IT and financial burden
of the project implementation. This ‘asymmetry’, however, did not undermine the very idea of
network as it represented the most practical solution reflecting partners’ capacities, competences
and resources. As this arrangement foresaw a direct involvement of students, this (the Faculty
taking the lion share of the logistical and organisational aspects of the implementation) was the
only logical solution.
Co-production and co-creation (including digitalisation)
The ACW represented an innovative practice of co-production14 of knowledge with the
purpose of interpretation of procedural law. Its innovativeness lays in its endeavours to
democratise an area that is traditionally and exclusively handled by professionals (public officials
and academics) through the establishment of an online arena of deliberation and cooperation
among professionals and laymen (students and citizens). The opportunity for external
stakeholders to take active role as co-producers of the content was made possible by the web 2.0
‘wiki’ technology.
In order to achieve the goal of joint co-creation of solutions with external users ([inter alia]
public officials, who conduct administrative procedures), both the activities of the ACW and
the final products, i.e. services were placed in an online environment using contemporary
Web 2.0 principles and methods of operation. (Kovač and Dečman 2009a)
This means that beside the right to pose questions about procedural law implementation,
anyone interested could comment and/or modify already published content at the ACW portal.
As such, the ACW embedded one of the key features of co-production, that is, a two-way channel
for communication. At the same time, however, the system enabled a control of the quality and
The documents analyzed, sometimes used the term co-creation (soustvarjanje). However, since the project was
predominantly interested in collaboration with the purpose of proper implementation of the law, we recognize this
innovative practice to be closer to the concept of co-production.
14
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credibility of the content published. This need for control of the input of external parties became
a pressing issue especially after few incidents ‒ when the portal was hacked and when some users
wrote unrelated comments to the topic. Nevertheless, even in the absence of these unfortunate
events, a system of control was deemed crucial for securing the relevance and credibility of the
information provided.
However, although the ACW provided the opportunity for external parties to co-produce,
their level of engagement (beyond passive recipients of the portal content) did not fulfil the
expectations of the project team. As potential reasons for the low participation of external users
as active co-producers were identified the mentality of Slovenian public servants (the key target
group of the project), the ‘seriousness’ of the subject matter (procedural law application) and the
fact that to be effectively used, the wiki system requires some level of knowledge.
My opinion is that in the end, the effect we wanted to achieve, in terms of cooperation, didn't
occur, because they didn't dare. They didn't dare. Because here you have some students in
the beginning, than legal experts, the best in the area of procedural law, who confirm this,
and then you have the Ministry that agrees with the content. So you can't expect from some
people, who are doing things differently or think differently to say something. It is a
professional issue and they are scared for their position. You are anonymous, abut actually
you are not. For example, if you wanted to describe a slightly different process you practice
in your organization, it would be quickly clear who you are, where you work, and so on. I
think they were scared to post anything on such a ‘serious’ portal. In the end, there were
maybe ten comments, but I am not sure if I ever noted that someone clicked the edit button
and modified an issue. No one did. Also… This platform is based on the Wiki technology and
we are all OK, we know Wikipedia. But if you ask people how many of them write comments
on Wikipedia… Practically none. Because you're little scared. Maybe the younger generation,
which is more ‘open minded’. But if you have in mind that this was an older generation,
experts at different positions, and it was about an official issue, it is a completely different
logic. In the end, what we expected didn't happen. Actually, the technology chosen was
wrong, because it was too complex for some things. For example, if it was a blog… You post,
and underneath you have some ‘likes’, stars, comments. Quite easy. You just need to press
enter. The Wiki technology is different as you need to know it a little bit and you have to
know which tabs are for comments, which for editing and so on… We expected stronger
cooperation because ... at the workshops [organised by the Faculty project leader] ...
attendees raised their hands, asked questions, talked about their experience, of course
without stating their name, but the environment was more ‘cozy’. In that case, it is easier for
you to say something. However, if you have to publish it publicly in front of whole Slovenia…
it is a completely different ‘feeling’. But, I think that the climate within the Slovenian public
sector makes you feel that you need to play by the rules or you are ‘over’. That is why
everything is overregulated in Slovenia, so everyone can hide behind the law... There is lack
of personal responsibility.
The fact that the expectation of external collaboration was not fully realised does not
undermine the relevance of the project in the light of the concepts of co-production and cocreation. Actually, the project paved the way for substantial collaboration among the Faculty and
state institutions at the strategic policy level, precisely in finding better policy/legal solutions to
the problems noted within the framework of the ACW (see section A.4). Although this did not
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represent a classical co-creation, as citizens were not directly included, their contribution was
still significant as the arguments used by the Faculty in this process built on the questions, i.e.
dilemmas raised inter alia by citizens.
Regardless of its limits to invigorate wider collaboration with the ‘external world’, the
ACW represents a successful practice of co-production of knowledge (about the proper
application of procedural law) between students and professionals, which led to the development
of professional skills of the former as future public servants.
Collaborative leadership
The project leadership was described as an optimal ratio between collaboration and
hierarchy. On the one hand, teamwork, horizontal collaboration, open deliberation and joint
decision-making were pointed out as the main features of the internal culture and ‘ways of doing
things’ within the ACW. On the other hand, however, certain level of hierarchy ‒ implying clearly
defined roles, responsibility and competences, as well as a top position of the two project leaders
‒ was deemed crucial for securing accountability and credibility of the project. The latter,
however, by no means represented an obstacle to the establishment of the collaborative
environment. Although the final word about strategic decisions had the two project leaders, the
other actors involved (with the exception of the students)15 were actively included in the
management and decision-making within the project. They described the work atmosphere as
collegial, relaxed and open for all involved to share their ideas and problems.
B.2. Models of Strategic Management in use: Analysis of the innovative practice in relation
to the various models of strategic management
The ACW represented a hybrid innovative collaborative practice that embedded features
of three schools of strategic management: The Mintzbergian Strategy, the Social Entrepreneurial
School and the Resource-based View.
The Mintzbergian Strategy (MS)
The ACW did not have a fixed long-term plan that pre-determined the trajectory of the
project development. Instead, the organisational contours and strategic decisions were adopted
ad hoc as a response to the needs and problems noted during the project implementation.
Indicative examples of this are the workshops, i.e. trainings organised with the purpose
of introducing the participants with the substantial and technical aspects of their work on the
project, as well as the decision of the project team to better promote the project in the media.
After learning that the main beneficiaries of the platform were public servants (around 70 %),
the team decided to better promote the project in the media with the purpose of reaching to
‘common people’ as potential users of the platform. Additional example is the diffusion of the
project idea, which was not a planned process, but occurred spontaneously. Namely, the Faculty
staff recognised an added value to connect the experience/information gained in the framework
of the ACW with their ambitions for academic excellence ‒ through publishing of scientific articles
and their presentation at conferences. These examples indicate that instead of relying on a fixed
long-term plan, strategic decisions were based on the actual needs noted on the ground and were
In particular, the interviewed students stressed the hierarchical setup. This is not a surprise as they were not
included as agents of project implementation, but as beneficiaries of this process. However, their ‘subordinated role’
can be justified by their temporary involvement (only one semester) and ‘knowledge asymmetry’. As such, it cannot
disqualify the ACW as a case of collaborative leadership.
15
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shaped according to a common understanding as to what successful project implementation
should represent.
The monthly meetings of the project team (the two project leaders and the teaching staff),
to some extent compensated for the lack of official documents guiding the development of the
project. These meetings provided open and deliberative environment that led to conclusions,
which were ‘verified’ by the top leadership (the two project leaders). As such, not only they filledin the gap of lack of official strategic direction, but provided suitable format for addressing
emerging operational challenges in a deliberative and inclusive manner.
However, this process was not completely directionless as all decisions were weighted
against the goal set by the Memorandum of Cooperation ‒ accepted as the main criterion and
guiding principle of the project. Even the most significant strategic decision about the
(‘temporary’) deactivation of the project was justified by this. Namely, after the realisation that
the project mission cannot be appropriately pursued due to the lack of institutional support and
staff, the project leaders decided to put a halt on the project implementation.
The Social Entrepreneurial School (ES)
The presence of the Social Entrepreneurial School is recognised in the significant mark
left by the project leader from the Faculty, as the ‘ideational mother’ and a driving force of the
project. She came up with the idea, provided the initial content of the portal ‒ based on already
answered administrative dilemmas from the workshops she organised ‒ and established the
contact with the project leader from the Ministry. Instead of addressing existing operational
problems, within the limits of the classical approach to the procedural law application, her main
idea and efforts were directed towards the establishment of a new social setting (i.e.
democratisation of the interpretation of procedural law) and creation of new opportunities for
cooperation and synergy among professionals, academics, students and citizens.
The Resource-based View (RBV)
The ACW relied on maximisation of the existing (tangible and intangible) resources of the
Faculty and the Ministry. Instead of looking for and securing new resources, the ACW was
established by making use of the current internal capacities of the two organisations. These
resources not only referred to material means (e.g. finances), but also to knowledge and
institutional competence as the key aspects securing the quality and credibility of the project
output.
In line with the Resource-based school, we have identified the following two features of the ACW:
1) effective knowledge mobilisation and management ‒ by bringing together the Faculty and the
Ministry as the most relevant institutions in the area of procedural law; and 2) effective
knowledge transfer ‒ through engagement of students and other external stakeholders (public
servants and citizens). The heterogeneity of organisation resources secured strong synergy
between the two institution; thus, the Faculty provided the theoretical basis and high professional
standards for the interpretation of the law, while, the Ministry legitimacy and credibility of the
content published (see section A1).
B.3. Key learning points and final remarks
The ACW represented an innovative practice of co-production of knowledge that aimed
to contribute to more consistent implementation of procedural law. To achieve this, the project
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built on a teleological (instead of a positivist) approach with a view to pursuing the public interest
and protection of citizens from arbitrary decisions of state organs.
The innovativeness of the ACW is primarily recognised in the efforts for ‘democratisation’
of an area that is traditionally and exclusively handled by professionals. The project established
a collaborative setting where different actors ‒ academics, civil servants and citizens ‒ were
provided with an opportunity to actively participate in the interpretation of procedural law –
recognised as an area of interest due to its wide reaching effects on everyday life of citizens.
The analysis, however, showed that the existence of an inclusive organisational
infrastructure does not automatically imply empowerment and engagement of citizens as active
co-producers. The engagement of citizens, here, was limited only to posing questions about
administrative problems, which was again in a smaller proportion to the number of questions
submitted by civil servants – the main users of the portal. It is questionable, however, whether
and to what extent higher engagement of citizens could have been achieved, since procedural law
implementation is still (despite of the efforts for ‘democratisation’) predominantly perceived as
too ‘serious’ and too ‘professional’ issue to be dealt by laymen. On this basis, it could be inferred
that public services/issues which require (or are perceived to require) strong professional skills
to be provided/delivered are not very suitable for co-production (and/or co-creation). Even if
there is a desire on the side of state institution(s) to include citizens as active and equal partners
in this process, their expectations may not be fulfilled due to lack of self-confidence by the latter
(i.e. citizens) that they are up to such a (‘professional’) task. Precisely this ‒ the inability of the
project to attract more substantial co-production (and/or co-creation) efforts and wider
participation of external actors ‒ is recognised as the main limitation of this innovative practice.
Nevertheless, this lack of active (co-)contribution by citizens, by no means undermines
the significance and innovativeness of the ACW as a framework for inter-institutional
collaboration (i.e. between the Ministry and the Faculty) and innovative practice for active
problem based learning. Although in general, co-production and/or co-creation build on the idea
of active participation of citizens, in a more narrow sense, the ACW could (and should) be seen as
a practice of co-production (of knowledge) among students, academics and public servants.
Precisely, the combination of two progressive concepts ‒ active learning and co-production, as a
successful strategy for empowering and training future professionals to be able to interpret the
relevant legislation with a view to respecting citizens’ rights, is recognised as the main benefit of
this innovative practice.
Moreover, the ACW is interesting from the aspect of network governance, as it was
established by two rather hierarchically organised, i.e. ‘classical’ public organisations. In contrast
to the internal organisational structure of the two founders, the framework they established
within this project was horizontal and to a great extent loose, as it did not rely on official
documents beyond the Memorandum of Cooperation. In such a context they managed to achieve
successful balance between collaboration and hierarchy. The latter (i.e. a certain level of
hierarchy) although not so common for networks, proved crucial for the efficient performance
and the achievement of the very goal of the project. On this basis it can be concluded that even
though networks imply decentralisation and loosely regulated setting, they still require a clear
system of roles and procedures, as well as a clearly defined ‘centre’ of accountability.
At the end, the experience of the ACW sends a ‘warning’ that no matter how good a
network is organised, the key factor for its sustainability lays in the hands of the ‘kin’
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institutions. Thus, its ‘smooth’ functioning depends on the extent to which these
institutions see their participation as a priority, are ready (if needed) to internally
reorganise and change (rigid) existing rules. Last but not least, this implies capability and
willingness by the public organisations to provide optimal financial and human resources
for this purpose.
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AN (ORIGINAL) TANDEM OF CONCERTATION TO SOLVE AN
ENVIRONMENTAL CONFLICT ABOUT INDUSTRIAL POLLUTION
(GARDANNE CASE STUDY)
Author: BOUTIN Nathalie

Abstract:
Public arbitrations over the (multiple/legitimate) interests of a large number of environmental
(and other) actors are frequently contested and sometimes give rise to virulent, enduring conflicts
that are difficult to control by the State services responsible for solving them. These conflicts, which
challenge governance and public decision-making systems, have consequences that are not limited to
environmental policies. They lead to adjustments in public policies and public action in the broadest
sense. As a result, environmental conflicts give rise to various experiments at the local level to renew
dialogue and prevent unbridled escalation or blockage situations. These experiments thus encourage
the emergence of innovation in public action and are translated into new mechanisms/practices that
this survey aims to collect. The so-called "red muds" case of the Gardanne alumina plant ALTEO (South
of France) and the consequences of its old and new discharges at sea into the young National Park of
the Calanques is emblematic of these experiment which, until now, have not wholly resolved the
conflict, but have considerably reduced its intensity, at least on the marine issues where it began,
avoiding the stalemate in industrial activity, even if recourses have produced unexpected outcomes.
In this pilot case study, the innovative is a ‘’concertation’’ process16 designed through the tandem CSS,
Site monitoring committee (Commission de Suivi de Site) and CSIRM, Committee for the monitoring
and reporting of chemical discharges at sea (Comité de Surveillance et d’Information des Rejets en
Mer), two devices which go beyond the legal requirements in public decision. The twofold device
CSIRM and CSS and its practices constitute the innovation studied hereafter.
Major acronym used:
-

CSS, Site monitoring committee (Commission de Suivi de Site)

-

CSIRM, Committee for the monitoring and reporting of chemical discharges at sea (Comité de
Surveillance et d’Information des Rejets en Mer)

-

DDTM, Direction of the territories and the sea (Direction départementale des territoires et de
la mer)

-

DREAL, Regional directorate for the environment, development and housin (Direction
régionale de l'environnement, de l'aménagement et du logement)

-

PACA, Provence-Alpes-Côte d'Azur Region

In France, semantically and academically, ''concertation'' and ''consultation'' refer to distinct processes.
‘’Concertation’’, as its roots indicate, aims to act "in concert", i. e. collectively, to achieve an agreement satisfying a
common objective. “Consultation”, on the other hand, aims merely to collect stakeholders' opinions and attitudes prior
to a decision, without being part of the collective decision-making process (Touzard, 2006). In this report, we refer to
the ‘’concertation’’ as defined in the Richard report (CNTE, 2015) in which the public "concertation" includes
environmental dialogue and public participation.
16
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A. AGENCY/ORGANIZATION AND THE TRACER INNOVATION

A.1. Agency organization, context, and background
Preamble of the story: Organization of the agency in the light of the historical context of the case
The agency regarding this case
The story covered by this report is that of an innovation by the regional representative of the
government, the prefect, implemented by the several departments under his authority, to settle a
high-intensity conflict over chemical waste dumped in the Mediterranean Sea, involving a variety of
stakeholders with often opposed interests and values. Conflicts are ideal contexts for studying
innovation because their very existence and persistence reveal that existing methods and institutions
are impotent to bring solutions, and therefore dictate the renewal of approaches. Thus, they force
public officers, confronted with pressing demands for arbitration and action, to innovate. The number
and the diversity of stakeholders in those conflicts forbade the public decision makers to ignore
stakeholders’ expectations. So, this sort of conflict is a privileged field of study regarding the
emergence of co-creation and co-governance innovative solutions involving the different
stakeholders.
The word innovation always bears a “positive” connotation: the new solution in such a case
of environmental conflict is intended to appease tensions and hopefully soothe the stakeholders’
discontent. It should therefore be a success story. From a public management perspective, it is.
Obviously, as positive outcomes, it should be noted that given the public attention this conflict has
attracted, innovation has prevented it from chaotic and obstructive escalation, such as Notre Dame
des Landes airport17. Moreover, pollution at sea has been greatly reduced. Of course, optimal solution
is not conceivable and any conflict bears in its solution a promise of new conflicts displaced later and
elsewhere. In this case, the conflict has been geographically displaced (from sea to land). Since the
present story has not really ended, we cannot predict its aftermath.
The organization considered here as the agency 18 is the set of decentralized State services that
have initiated and operate the CSS and the CSIRM. However, the analysis focuses on how they are
perceived by both internal and external stakeholders involved in the ‘’concertation’’ processes. Thus,
in this article, elected representatives of local governments (municipalities, metropolitan area of AixMarseille, etc.) appear in the process as stakeholders and not as central actors. France is divided in 18
regions, subdivided in 101 departments. Each region and each department is governed by an elected
parliament and a president, with a set of decentralized functions defined by the Constitution.
Provence-Alpes-Côte d'Azur (PACA) (5M/inhabitants) is the third largest region after Ile de France (12

The conflict over Notre-Dame de Landes airport (Western France) is identified in the literature as the most
significant environmental battle against an airport in Europe.
18 In terms of public action, according to Drèze and Sen (1989), the agency is the process by which the agent in the
broad sense (stakeholder/citizen/user/administrated) whose action transforms society or an/the institutions through
the attention he conveys to its interests. This process is based on dialogue and negotiations around conflicting values.
In this case, the agency is the process by which networked State services "change" under the influence of the various
stakeholders by integrating their interests and values into the decision-making process. (See: Drèze, J., & Sen. A. 1989:
Hunger and public action. Oxford: Oxford University Press).
17
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M/inhabitants) and Rhône-Alpes (6,5M/inhabitants). Among the 6 departments of the PACA region,
Bouches-du-Rhône is the third most heavily populated department in France.
The agency here considered is a set of decentralized State services that are all under the
authority in the Prefect of the PACA Region. This top civil servant is representative of the central
government to supervise those services, which are in general regional extensions of a particular
ministry. In our case, the overall supervision the French territory organization is assured by a central
government agency placed under the authority of the Ministry of Environment19. In the PACA region
(as in all others) this agency is delegated to an Environmental regional direction (DREAL)20. At the more
local level smaller “directions” are playing a key role in the surveillance of the territory under the
supervision of the Prefect, in particular the Direction of the territories and the sea (DDTM) 21. So, at
the national level the PACA DREAL and DDTM are under the supervision of the Ministry of
environment, and at the local level these agencies are under the authority of the Prefect. The Prefect,
in turn, receives instructions from ministries (in broadest sense), considering that he is hierarchically
affiliated to the Ministry of the Interior. Specifically, in this case, however the Prefect was rather
subordinated to the dualistic authority of the Ministers of the Environment and of the Economy,
whose decision-making arbitration, was ultimately up to the Prime Minister (PM). To sum up, in the
metropolitan area of Aix-Marseille, it means that locally, all the decentralized government services
are under the Prefect leadership and authority. This has significantly helped to launch and operate
the innovation exposed further.
The historical context of the case: the roots of the conflict
Since 1967, the largest French aluminum manufacturer (Pechiney company), strongly
supported by the highly centralized government of General De Gaulle, got rid of the wastes resulting
from the treatment of bauxite ore from which is extracted alumina in its Gardanne22 plant23, to convey
these wastes through a 54.6 km long pipeline offshore, straight in front of the touristic seaside resort
of Cassis, gateway to the Mediterranean fjords of the “Calanques”24. The submarine section of the
pipeline is 7.7 km long, and the exit is located 320 m deep in a submarine canyon. There, the wastes
were tumbling down in the sea abysses more than 1500 m deep. This solution had been adopted
because there were no more available sites to store the growing wastes in the fast expanding
metropolitan area. In the 1960s, this change had been energetically fought by various stakeholders
and scientists, while being judged by others less risky to see the wastes dumped into the sea than onto
the land.

Although this Ministry has had variable portfolio dimensions and names (since its inception in 1971), the generic
term "Ministry of the Environment" is used for the sake of brevity. The same approach will be followed with the other
ministries (in particular the Ministry of Economy).
20 DREAL is the acronym for ‘’ Direction régionale de l'environnement, de l'aménagement et du logement’’ in English,
Regional directorate for the environment, development and housing.
21 DDTM is the acronym for “Direction départementale des territoires et de la mer”.
22 Gardanne is a town with a population of approximately 20,000 inhabitants, which is located between Aix-enProvence and Marseille and therefore belonging to this metropolitan area.
19
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The first plant in the world implementing since 1893 the worldwide Bayer extraction process of aluminum oxide.

The “Calanques” is a series of deep fjords dug inside a chain of white limestone rocky hills and cliffs alongside 20 km
of littoral south of Marseille.
24
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After the initial outburst, the conflict was dormant during 50 years, only episodically revived
by external events in relationship with marine discharges. In particular it was back on the political
agenda after 1976 when the Barcelona Convention engaged circum-Mediterranean countries,
including France25, to fight pollution and ban the sea discharges. In spite of this commitment, the
French government did not do anything regarding the discharges of red mud from the Gardanne
plant until 1994. That year, it set to the Pechiney company gradual limitations to the volume dumped,
and in 1996 it set 2015 as the deadline for stopping red mud discharges into the sea.
The recent resurgence of the conflict
However in 2012 the National Park of the Calanques (PNC) was created and this gave a new
upturn to the conflict. This new institution was itself quite innovative because it was launched under
a new law on national parks in 2006. This law had abandoned the type of nationally centralized
management of national parks, assured by scientists and civil servants who were missioned for
conservation and preservation. Instead the law had instated decentralized governance by a variety of
local stakeholders, empowered to organize preservation in coherence with their own territorial
strategies, and no longer under the distant Parisian rulings.
The new national park had attracted the attention of media and social networks. The existence
of red muds, in particular, which had been forgotten by the general public, came back again on the
agenda in the early 2010s and triggered a new phase in the conflict. Prominent French characters, not
necessarily holding vested interests in the Calanques, but driven by commitment to environmental
values, were marking their opposition to see continuation of whatsoever industrial discharge in the
national park’s marine waters. Their voice had been quickly amplified and the digital networks allowed
a fast and large diffusion of this opposition with petitions and demonstrations. In a couple of months,
the number of anti-discharge people, declaring themselves stakeholders for whatever reason, reached
several hundred thousands. The most radicals were asking for an immediate stop of the discharge of
red muds, which was quasi impossible without shutting down the plant (about 440 direct jobs and
1.000 indirect with closely related subcontractors). Some less radical opponents were accepting the
principle of the 2015 stop but wanted that after this date, no more discharge be made via the pipe if
the parameters of the discharge were beyond legal standards. However, the company was not able to
make such a commitment and did put forward that the retained red muds had to be dried and stored
on land, waiting for new applications, but that the water of the process was still to be disposed of by
the pipe still for some more years, before it could develop a solution for a clean treatment of this fresh
water.
Regarding the solid particles26, the new discharge was conforming to the legal norms.
Nevertheless, it exceeded them for some other parameters and sometimes largely. Consequently, the
company had solicited a delay for reaching the target norms27. This request had to be examined

25

Including France, which ratified the Protocol in 1977.

26 Roughly 0.5 Kg/l before, and after down to 0.00035 Kg/l. During the transition period (between 2015 and 2016), the

reduction in solid matter got down from 120,000 mg/l to 35 mg/l. The annual input of about 180,000 tons of particulate
matter discharged into the sea into the discharge until 2015 decreases to 82 tons after 2015.
27

Regarding metal traces, alkalinity, and two other chemical and biological parameters.
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beforehand by the PNC scientific council and be decided next by the PNC Board that, as mentioned
earlier, was composed of representatives of local stakeholders28 surrounding the park.
In June 2014, the PNC scientific council had adopted a “reserved” position, neither for nor
against the project but had posited in a unanimous vote a set of conditions to be met if the Board of
the PNC were to give permission for the discharge. Finally, several weeks later, the PNC Board had
voted positively to the firm’s request for the new liquid discharge, with more than 60% favorable
votes29. As a result, these two positions, that of the PNC scientific council and then, the decision of the
PNC Board, had triggered a harsh reaction from the opponents who were overtly supported by the
Minister of environment within the Cabinet. These reactions had been widely amplified by the media.
Through the social networks, in the press, and on the national television channels at prime time news,
recurrently, the PNC Board decision was strongly attacked by prominent opponents, questioning the
very legitimacy of the park to decide on this sort of issue. Formally, the final decision had to be made
by the regional Prefect, but his decision had been delayed for almost one year and a half.
Meanwhile, the dispute had grown, involving more stakeholders (unions, employers
syndicates, politicians, philosophers, writers, sport stars, prominent scientists etc.), all of them
pressing the authorities to adopt their favorite position.
Eventually, the decision authorizing the new discharge was issued only three days before the
deadline of December 31, 2015 for stopping the solid discharge.
The reason for this long delay was a conflict that flared up within the very Cabinet between
the Minister of Environment, a well-known political woman, Mrs Royal30 and the Prime Minister M.
Valls31. Mrs Royal as head of a Government department in charge of national parks was of course in
her role by opposing the discharge, but she was also under pressure of the ecological activists who
had accused her in other instances for not doing enough for the environment.
This whole story depicts a case that fits into the category of wicked problems. Following the frame
of ambiguity of Koppenjean and Klijn, (2004) relative to environmental wicked problems, this case
refers to two categories of uncertainties:
-

conflicts over knowledge: field of knowledge in the process of acquisition and
stabilization, which means that knowledge is fuzzy and sometimes missing.
disagreement on values: there is disagreement on values, on the very nature and
magnitude of the problems to be solved, and therefore on the solutions and means to be
implemented.

The excess of ambiguity is also characterized in this case by the plurality of the issues to be solved,
and by the large number and diversity of stakeholders involved in their resolution on their respective
levels, considering that they have divergent interests, and that all contribute to the strategic game.
Leisure associations, fishers, economic actors, environmental NGOs and administrative and political
representatives of local authorities, etc.
29 Clearly, the voices of representatives of the local population sensitive to the fate of the company and the stability of
the entire metropolitan territory prevailed over others.
30 Mrs Royal, formerly spouse of President Hollande (2012-2017), had been a parliament member since 1988. She had
occupied several cabinet positions since 1993. In 2007, she had been the socialist runner up for the presidential
election, beaten by Mr Sarkozy in a 53%-47% vote. Mr Sakozy had been beaten himself by Mr Hollande in 2012.
28

31

Mr Valls, ten years younger than Mrs Royal, was positioned at the right wing of the socialist party.
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From a policy and managerial perspective, decision-making is therefore highly complex, as the risk is
the escalation of the conflict, and even leading to the disruption of industrial activity scrutinized32.
Decision-making entities and leadership
During this conflict, the Ministry of environment was headed by Mrs Royal, from the creation
of the National Park and until 2017 when the presidential election led to the formation of a new
Cabinet. As mentioned earlier, the Prefect receives instructions from the Prime Minister as well as
from other ministers, in particular in this case the Minister of environment and also the Minister of
economy. This is important to mention, for when this sort of conflict does exist between the PM and
another minister, the Prefect has to deal with contradictory instructions and therefore has to manage
the decentralized State services in a rather turbulent environment. However the education and the
culture of the prefects who generally make their career in several regions and under several cabinets,
prepare them to this exercise. Moreover, in this case, the Prefect and his subordinates get the
leadership of the conflict, and in some sort, have to find compromises to reconcile the positions.
Initial decision-making processes
The dispute inside the cabinet itself made the final decision long and complex, because it
involved all the layers of civil services hierarchy. The disagreement between Mrs Royal and Mr Valls
had required finding a compromise by reducing the impact of the discharge within the Park’s zone
without jeopardizing the local jobs. The Prefect, had to prepare drafts of his projected decision33 to
reach the agreement of both sides. According to the Prefect himself, despite the tensions, this has
been done in a rather cooperative atmosphere, but has required many meetings and adjustments
during more than one year. However, in his own words the story has been the most out-of-norms case
he had to deal with in his long career.
Given the extraordinary nature of the case and this political context and negotiations at the
highest level of the State, notably, the compulsory public inquiry was postponed several times. It
should be noted that the procedure had neglected the issue of the land storage needed for solid
chemical waste, which fueled subsequent arguments for the dispute.
Another key decision of the Higher council for the prevention of technological hazards (CSPRT)
was also mandatory for the prefectoral decision. This council assembling the various representatives
of government, industry, and the civil society (NGOs and associations) had to choose among several
options for giving or not the permission to the new discharge of the Gardanne plant, and their
deliberations were intense and difficult, but they voted for authorizing it under some conditions.
Eventually, the Prefect was able to issue the prefectoral decision, on December 28, 2015, just
three days before the deadline for stopping the red muds dumping!
Towards a new decision making approach
The key point of the 72-page prefectoral decision by this very end 2015 was the authorization
of the new discharge in the sea resulting from the industrial processing of the alumina plant. However,
since the firm was unable to comply with the strict legal limits without a delay, new “derogatory”
It must be considered that, given the industrial processes used by the alumina plant, a brief interruption leads to
the closure of the activity
33 Prefect's decisions are formalized through prefectoral decrees.
32
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limits were set for certain parameters of the discharge, beyond the legal ones and with a 6-year bonus
period to comply. Moreover, the new industrial process implemented by the firm for drying the red
muds and storing them near the plant site represented a “substantial change of the process", and for
this reason it required a series of authorizations by various government services, according to a
complex set of examinations and rules. So, many technical details were provided in this text. In
particular, the uncertainties of the discharge and the storage implied diverse missions of surveillance
assigned to different regional and local government services, some under the authority of the Ministry
of environment and some under that of the Ministry of economy or the PM. In the period 2016-2019,
this imposed intense cooperation among these services, although they are themselves driven by
different culture and values. In other words, through this mode of network governance, this
functioning resulted in a learning process.
In addition, the prefectoral decision announced the creation of two commissions, namely:
-

the Committee for the monitoring and reporting of chemical discharges at sea (CSIRM)34
and the Site Monitoring Committee (CSS)35.

Only some weeks later, the Prefect completed this text and the two devices were respectively
institutionalized36. Other additions have been made to specify/adapt the compositions and other
operating procedures. The delay here again was because of the delicate negotiation about the
composition of these entities. Although other factors may have played a role as we will see.
The design and operation of the tandem CSIRM and CSS constitute the innovation studied thereafter.
Organizational culture and stakeholder’s culture
This conflict is also a clash of different organizational cultures and this has to be somewhat
detailed, looking not only at the public agencies but also the other actors of this conflict.
Transition of cultures within the State apparatus
Since the innovation was initiated by the Prefect, it is of course essential to mention the
cultural environment of the public services involved. A traditional administrative culture is prevalent
in all these services, which refers to the discussions about the French / Napoleonic models (Bartoli,
2008; Ongaro, 2009) and more broadly the Neo Weberian State model (Pollitt & Bouckaert). Many
executive civil servants, selected through contests, are not originated from the region and therefore
can keep a relatively distant view of the local disputes. They are more often preoccupied by the
efficiency of action and the conformity of action with legal texts, and a wish to prolong national
policies in the local decisions (which provokes dilemmas when they receives contradictory instructions
from the top as it have been the case sometimes in this singular conflict).
For decades, ministries involved supported the industry. But the mergers of ministries
(environment/infrastructure) and reforms (2009) imposed a new official doctrine. According to this,
the industry is assessed in terms of its environmental impact on the territory and not in terms of its
deployment for jobs. In this light, one can better understand the oddities of sometimes bi-cephalous
34

CSIRM, is the French acronym of the “Comité de surveillance et d’information des rejets en mer”.
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CSS, is the French acronym of the “Comité de suivi de site”.
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Prefectural decrees of February 15, 216 (CSS) and March 31, 2016 (CSIRM).
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or even tri-cephalous affiliations of the decentralized State services. This had marked a strong shift
from the anterior doctrine of industrial policy centrally piloted by the government and focused on
some “national champions”, the plant being one of them. So, one of the consequences of the doctrinal
transition within the Ministry of the Environment (industrial consideration versus environmental
consideration), ALTEO, an industrial company, is facing a rather hostile ministry.
In spite of this change there are still within the present Ministry of environment top influential
engineers heirs of this specific French culture since Colbert, more concerned with the good health of
industry than that of other considerations. This means that in this culture (engineer), solutions are
predominantly understood from the objective standpoint of the issues to be tackled (postitivism).
Consequently, some stakeholders perceptions considered as intangible/subjective may be
underestimated (tokenism). Moreover, it is not bold to assert that a large proportion if not a majority
of French people is still marking its preference for a central and authoritative role of government in
the large company decisions to promising growth and jobs through plans. This French heritage of
industrial confidence and planning played a role in the escalation of the conflict.
Transition within the plant
Since 2012, the governance of the plant had deeply changed : the plant had been sold by RioTinto, the leading mining global corporation, to a US investment fund, and this was a major transition.
A small French company called ALTEO (ALumina TEchnOlogies) had been created, its equity held by
the US fund. Its balance sheet was essentially reflecting the Gardanne plant activity. The new
appointed CEO and the plant top executive are both engineers graduating from a French elite higher
school37. The employees are skilled workers operating in a highly automated plant. They are
technicians and engineers, in particular in the R&D department. The plant staff and engineers had
been educated in the culture of mining and heavy industry. They were eager and proud to search and
find solutions to decrease the toxicity of the red muds and the new discharge, and were also dedicated
to finding new applications for the stored dried wastes. They were confident in their ability to improve
the industrial process and their worries were oriented towards international competition, cost to be
controlled and profitability. All those people were residing in the Gardanne area, meaning also that
the environmental impact of the firm was becoming a concern for their own family life.
As under the holding of the Canadian aluminum manufacturer Alcan, and then, the AngloAustralian Rio-Tinto mining group, the local management of the plant was constrained by decisions
made in London or Auckland. In the new setting, the US fund, had delegated most of the industrial
strategic decisions to the local management, with much trust, and were just exerting a control right
over the potential capital gain it could recover on its investment after some years. Moreover, during
the long period of the French Group Pechiney administration until 2003 38, the social role of this plant
providing jobs and revenues in the mining basin had nurtured a paternalistic approach towards its
environment. The then managers, often local residents themselves, were fostering close contacts with
the local authorities and population. The unions were strong among the many workers. In other
words, the firm was exerting social responsibility towards its environment. After purchase by Alcan

The Ecole des Mines, whose purpose is to produce top engineers for the industrial sector, and senior civil servants.
It is interesting to note that the school is under the supervision of the Ministry of Economy and Finance.
38 It should be noted that the company has experienced a period of nationalization (1982 to 1993).
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and next Rio-Tinto the distance between the decision centers and the population increased and the
sentiment of the local population had changed.

Population transition and expectations and new perceptions of the industry
- In the plant facilities area, the resident population became more services than industry oriented (the
coal mine closed in 2003) and the region was expanding. Its beautiful Cézanne’s landscapes have been
quite rapidly turning to a residential haven for people leaving the dense urban concentrations of the
metropolis. So, an anti-industry mindset emerged in this old mining basin where industry had brought
prosperity for workers and employees during the whole 20th century. A Nimby39 syndrome was rising:
why bringing back 300,000 tons per year of red muds in those residential areas, after 50 years of their
being discharged far away in the deep marine abysses? This return was eliciting fears and sometimes
anger of many residents. While the inhabitants of the 1960s and 1970s were accustomed to see their
roofs and walls tinged red (bauxite) or white (alumina) dust after a few days of wind 40, the new dust
of the dried muds was raising worries of all sorts in the mind of the 21st century residents, even when
they were themselves descendants of miners or alumina workers. Many rumors started to circulate
about the radioactive nature of the dust, the penetration of the particles within the lungs, their
carcinogenic content, their corrosive power, and the risks of contamination of groundwater tables
after heavy rains (a risk that occurs on some occasions). Consequently, the relationships between the
local inhabitant and the firm shifted from paternalistic to parasitic.
- On the marine side, the voice of the fishers was one of the strongest heard. However the analysis of
their attitudes was more complex. They were of course concerned with the possible toxic effects on
fish of the discharges in their lighter mixture/composition. However, joining their voice to that of the
opponents was creating a risk see a dip in the local fish demand because the population was hearing
alarmist warnings by the environmental activists41. The fishers were therefore divided between a
silent position for not jeopardizing their business, or on the contrary overtly fighting against the
discharge to improve the quality of waters. Also, their motives were mixed: they had been partly
hostile to the creation of the National Park because it was implying an immediate restriction of their
fishing zones. So, seeing ALTEO getting derogation through the prefectoral authorization decision was
an object of resentment against the very Park. Most fishers of this area were small artisans, with a
crew of two or three people, using small boats and nets. They were therefore feeling that the big ones
could impose whatever they wanted to the Park authorities while themselves, the little ones, were
not heard. Thus, the fact is that the park is seen by some as a constraint on the freedom to harvest
their resources and exploit their activity. For others, on the contrary, the park is seen as a sanctuary
of nature and a haven of tranquility and beauty. One could add that the small town of Cassis is a
seaside resort of the Santa Barbara type, welcoming famous people owning a property there, and
displeased by an ongoing dispute on the quality of their shores. So their hostility to the discharge was
often nationally or locally mediatized, and that was additional pressure over the government.
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“Not in my back yard”

Note that the Provence is swept regularly by the “Mistral”, a wind with gusts up to 150 km/h.
A picture of an entirely red small shark, supposedly swimming in the red muds, circulated on the social networks
as well as other media, and was seen by million people.
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A.2. Perceptions of the policy problem
As mentioned earlier, conflicts are drivers of innovation, for their perpetuation reveals the
failure of the existing institutions to balance and harmonize various interests and views in the society.
The metropolitan maritime area is a “common”, in the sense that its usage is not submitted to
property rights but rather to a very large set of public regulations or usages. This is a consequence of
the 3D nature of the marine fluid making difficult the definition and the enforcement of property
rights (see Ostrom). On the Gardanne site around the plant, land-use is truly managed by property
rights over lots or land spaces and public infrastructures to circulate and serve them, but this is not
the case for the atmosphere which is a 3D fluid like the sea, and even if, according to the French law,
residents are owner of their “above”, they cannot erect fences high enough to prevent the dust of the
firm. So in both cases, the over-exploitation of the common by the firm, excessive discharge in the
sea and excessive dust on the land, both causing ills for other users, is at the very core of the conflict.
Of course, economists have at hands a variety of solutions for dealing with externalities, and that is
precisely what public regulation is attempting to implement in each case. However the complex
system of several public institutions for applying it, turns to be inefficient when the conflict lasts, and
one should wonder why. In the present case, for instance, one could have thought of ways to impose
to the company compensation for its co-users of the commons as a counterpart of the damage they
suffer, or to be taxed high enough to be incentivize to stop the production of externality. This supposes
however a clear identification of the concerned stakeholders and the availability of proven methods
to assess the damages and set compensations42. In the present case, this is difficult for several reasons:
- First individual welfare is not only a matter of monetary compensation. In a free society, people have
the right to feel that their own welfare is affected for instance by the treatment that is imposed to
animals, whether it be in slaughterhouses or in the waters of the Park. In this respect, assessing the
true level damage to their well-being is extremely delicate. The issues is no longer concerned with
vested local interests but with social and moral values based on representations and cultural
background43.
- Second, economists do measure welfare not in terms of immediate wellbeing but in terms of
expected wellbeing, i.e. in terms of imperfect knowledge and risk assessment. To illustrate, let us
observe that a person’s wellbeing changes as soon she learns that she is under the threat of a cancer,
and this wellbeing will vary according to the subsequent good or bad pieces of information brought
by successive medical examinations. Likewise in the present case, there is a great uncertainty about
the marine and land effect of the externality, and this knowledge is not evenly and equally 44 shared.
There is also much imperfect knowledge about the real cost to the firm and the credibility of a threat
to shut the plant and fly elsewhere were regulation is less tight, leaving to the tax payer the cost of
this abandonment. So knowledge is distributed, asymmetric and imperfect, and moreover evolves as

Unlike the American judicial courts, the French ones are often observed reluctant to grant compensations matching
the real damages to individuals (probably to thwart a moral hazard issue). So the expectation of a meager compensation
leads people to find other ways to defend their interests.
43 Some authors describe these aspects as subjective (as opposed to objective ones).
44 The reference to equity is in line with Ostrom's work on issues of fair / equitably acquisition of knowledge related
to the maintenance of any resource. For an overview: Hess C., Ostrom E., (2007). Understanding Knowledge as a
Commons, From Theory to Practice, 2007, p. 10; Andrews, R., & Van de Walle, S. (2013). New public management and
citizens' perceptions of local service efficiency, responsiveness, equity and effectiveness. Public Management Review,
15(5), 762-783.
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new reports are published, new scientific evidence is laid on the table, and new events occur, not
necessarily known by all stakeholders.
Thus, there was the perception that the issue could not be tackled with the standard tools,
and that its roots were lying in imperfectly shared knowledge, and that there was a need to create a
common vision of the situation as a prerequisite for further action. Compensations, cannot be
implemented and decisions be made with such gaps among the perceptions of the different
stakeholders. Indeed, any public decision makers, plunging into the sea of reports, declarations,
statements, pertaining to the red muds case, could sometimes by selecting the pieces, conclude that
one is on the eve of an ecological and sanitary disaster calling for urgent and radical decisions, or, on
the contrary, that this is a very standard externality that should not deserve so much public energy
around it.
From this pluralistic perspective of stakeholders regarding a complex public good issue,
solutions cannot be considered in a definitive or objective way (“wicked problems” in the sense of
Rittel & Webber, 1973 and their followers). Thus, the perception of the problem (and solutions) may
vary in the mind of the stakeholders, and over time/space.
This perception of the importance of knowledge sharing, before any other step is certainly what has
motivated the form of the public action in this case:
-

-

The CSS committee was driven by the intention to provide a forum for informational
exchange, adoption of a common language, and as far as possible, a clear expression of the
factors affecting the well-being of every stakeholders, including the firm and its workers but
also the fauna and the flora.
The CIRSM committee was meant as the place of independent knowledge creation through
investigation, practiced according to methods that are common knowledge of the scientific
community.

A.3. Innovative practice
The inadequacy of initial devices
As previously mentioned, the consideration of the Barcelona Convention (1976) was imposed
on the industrialist (Pechiney) by two prefectoral decisions (1994 and 1996) which assigned to the firm
a gradual reduction program for its red mud discharges into the sea, with the objective of stopping
them permanently by the end of 2015. To support the company in its efforts, formerly, a scientific
committee was appointed by the Prefect for monitoring the reds muds, providing assessments to the
company, and reporting to public sphere. This committee was composed 7-8 experts and civil
servants, working in meeting with the engineers of the firm. This committee produced every year
comprehensive reports about the progress in the treatment of the red muds. However, during the
conflict, the committee was blamed for its lack of influence in urging the manufacturer to implement
its commitments, and especially for its weakness in pressure to solve the pollution and discharge at
sea. Moreover, the knowledge produced was transferred to the firm and, partly to the government
services. Nevertheless, even though all the information generated was easily accessible, it did not
reach the mass of other stakeholders. Therefore, the direct relationship maintained by this committee
with industry over twenty years was highlighted as detrimental both to the independence of
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scientists and to the impartiality of government services, and more generally to the achievement of
expected results in terms of industrial progress and innovation.
So in this conflictual context, this committee could not be renewed 45. As a result, two separate
committees in the innovative solution replaced it.
Innovation: An extended concertation with CSS-CSIRM devices
In view of this inadequacy of the previous system and the criticisms, the prefect went beyond
the legal requirements to restore the dialogue between the parties and reach satisfactory solutions.
Thus, he instituted two innovative advisory committees in several respects:
The first committee, the CSS, is not an innovation in the sense of an ex-nihilo legal creation. Such
a committee previously existed for some classified facilities, but more limited and less extensive46. The
innovative character lies in:
-

Member’s composition: After its inception (early 2016) the CSS composition was modified
several times to increase the spectrum of stakeholders representative of the five categories
(“collèges”) (i) State and Government (ii) elected officials of local governments and
authorities,47 (iii) riparian residents and the actors of the sites48 (iv) the firm management, (v)
workers and unions of the firm. In addition, several experts were invited as permanent
members, such as chairs of the CSIRM (see below), and of the Scientific Council of the Park,
and, plus, recently appointed, another expert -labeled whistleblower or activist oriented
towards local residents and opponents.

-

Support of the CNDP: A request was made to receive the help of a national agency of the public
debate whose representative (guarantor) was to insure transparency and to restore
confidence (neutral position of the State).

-

Continuous adjustment of the framework: At the request of the stakeholders, the device was
shaped to the specificities of the problems to be solved / and to improve participation. In this
way, about 50 to 70 people were expected to the sessions and actually they have been present
most of the time. The large number of participants and the consequently long meetings led
the Prefect to split the CSS in two sub-committees, in charge of respectively the land site and
the marine site. Fortunately, a common plenary committee was maintained, always under the
presidency of the Prefect himself.

-

Allocation of time/resources: Another innovation was to see the regional Prefect allocating so
much of his time/resources to one case among all environmental issues that fall under his
authority in an area hosting such a wide range of classified facilities and highly populated49.

Its mandate was ended in 2015.
In the Bouches-du-Rhône department, a total of 20 CSS have been set up (in accordance with regulations) for highindustrial risk plants (Seveso) and for waste and other facilities (including Alteo).
47 For instance, the president of PNC Park, also Deputy-mayor of the city of Marseille, was a member of this second
college.
48 Including the fishers and other professionals of the Park, the environmental and leisure associations and NGOs.
49 About 5 million inhabitants, and a large number of classified installations. The density of the population and
classified facilities is highest in the Bouches-du-Rhône:
45
46
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-

However, despite these efforts, this timer/resource allocation was criticized on other grounds
(discussed further). Some stakeholders for instance are still dissatisfied, and paradoxically
complain that these committees became overwhelmingly open and time-consuming. They are
now advocating for downsizing the CSS, whereas previously the Prefect to their request
upgraded it.

The second committee, called CSIRM was a genuine institutional innovation50 not expected by
legal texts. Below are some of the features of this innovation:
-

Seeking scientific independence in terms of expertise: Usually the scientific and technical
supervision of industry is the task of dedicated public services (DREAL and DDTM) whose
experts detain a strong and long expertise in industrial processes and their risks, and there
should be no need of adding an additional entity. However, the Prefect wanted to satisfy the
mounting desire of the opinion of more “independent” investigations of industrial activities.
Even without evidence, the suspicion of the opinion in collusion between government and
large firms is a legacy of the earlier mentioned policy of “national industrial champions”, the
“untouchables”, and also of some historical events that had marked the minds in the past51.
So, CSIRM was a new additional committee, exerting a sort of “external” supervision on the
effective implementation of the firm's operations and actions, alongside the State services.

-

Member’s composition and ethics: The CSIRM was composed of twelve national and
international academic scientists with expertise in the various topics identified as source of
risks for the park waters. Introduced by the Prefect himself, its president was elected among
the members. All of them had to publish a statement of no-interest-conflict.

-

Introduction of observers: Three members of the scientific council of the Park, who had
prepared the decision of this body in 2014, were sitting on the committee for their
comprehensive knowledge of the case. Moreover, the sessions of the committee were opened
to “observers” from NGOs, associations, Park management staff, and local civil servants. These
observers however could not interfere with the scientists’ discussions, but they may speak
upon invitation of the president as a time of exchange with scientists is devoted to this
purpose. The representatives of the firm did not participate in the discussions but were

Classified Instalations
(July 19, 2019)
Not Seveso

Bouches-du-Rhône
department

PACA Region
1677

614

Seveso (Significant risk)

38

26

Seveso (Major risk)

57

45

1772

685

Total

We do not seek to qualify this one precisely (we refer to the pioneering work of Ferlie et al., 1984). However, in
terms of definition, we can mention a form of hybrid innovation (administrative and organizational innovations /
conceptual innovations / system interaction innovations) by reference to Halvorsen et al. report (2005).
50

51 In 1986, after the nuclear disaster of Chernobyl, the official government services claimed wrongly that no radioactive

particles had penetrated the national territory. This was resented as an attempt to minimize the scope of a nuclear
accident in a country that had bet on nuclear energy for its future.
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generally invited at the end of the meetings so that the committee exposes them its decisions
and listens their comments.
Although there is no voted decision in these CSS committees CSS and CSIRM) dedicated to
information and dialogue, it is observed that these devices are a central mechanism for the decision
making process:
-

There are no major decisions or actions of the Prefect or State services taken in contradiction
with the overall consensus;
About 80% of the recommendations emerging from these committees are endorsed by public
action and policies.
Following these meetings multiple actions are implemented: reinforcing controls, new
scientific studies, continuous pressure on the firm, adaptation of the devices to encourage
stakeholder participation / specialization following their interests, scientific answers and
focus to their concerns.

The innovative practice of the CSS CSIRM devices
As mentioned above, the CSS was not mandatory from a regulatory point of view, and the
CSIRM did not exist in any regulatory text. It is therefore a real strategy set up to re-open the dialogue
when it was at an impasse and to foster consensus and ensure decision-making. We will therefore
mention here some examples of the implementation of the strategy, as it was applied in practice.
Practices of the CSS:
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-

Frequency, scheduling and organization of the meetings: The CSS met for the first time in
March 2016. The CSS was supposed to meet once a year but actually, twelve meeting were
held in three years, which shows the strong quest of information and for dialogue of the
stakeholders. As a result, high meeting frequency to satisfy the demand has been planned.
The agendas were set by the Prefect with a smaller group of members, called the “CSS
bureau”. The two (marine and land) CSS sub-committees, when convened, were under the
presidency of the Sub-prefect (Deputy-prefect).

-

Duration and content of the meetings: Each meeting lasted up to six hours, with sometimes
fierce exchanges, but also, progressively, a mutual recognition of the different interests at
stake for the stakeholders and the rest of the population. The method provided by the
guarantor greatly helped this process. During each meeting the agenda was providing time
for hearing and the expression of each college: time for experts on various topics; time for the
management of the firm to expose their progress to bring back the discharge to legal norms;
time for the State services to describe the control measures and other evaluations of the
company's activity, time for the opinions brought by representatives of the associations,
riparian residents, and NGOs; time for the employees expression and preoccupation; time for
elected representatives of local and regional authorities to express their citizens' concerns and
receive their suggestions. In spite of this formalism, the Prefect left room for questions or
discussions not in chronology with the agenda and sometime out of it. The president of the
other committee CSIRM was present and could answer specific questions of the scientists’
method and observations or data. This is why the meetings, held in one of the reception rooms
of the prefectoral building, in the center of Marseille lasted four to five hours, without any
break.

Practices of the CSIRM:
-

Mission: The firm had to provide quickly a very detailed program of implementation of
surveillance and actions pertaining to the different aspects of the discharge. This program had
been prepared by the firm’s engineers and the subcontractors that were chosen by the firm
to perform the actions and collect data required by the program. It must be said that,
according to the French legal principle “polluters pay”, all these operations generate costs to
the firm. So most documents provided to CSIRM at its inception in May 2016, were in fact very
detailed protocols, which the scientists had to examine for validation or invalidation, and to
add additional conditions if needed.

-

Frequency, and content of the meetings: The first meeting of CSIRM was in July 2016 and green
light was given to the firm to launch the campaign of observation and data collection. Between
2016 and end of 2017, several meetings were held. Two, very technical, involved a direct
discussion with the engineers of the firm. The CSIRM was then convened seven times until
2019 in plenary meeting, but for a dozen of other meetings, only smaller groups of experts
devoted to particular topics in their field of competency were convened. Videoconferencing
was very often used because many CSIRM scientists were living far from the Aix-Marseille
metropolis elsewhere in France or abroad.

-

Functionning and output: After the campaigns of data collection was completed, the company
had to provide for early in 2018, a first comprehensive report on those data and their
interpretation. This was done in 2018 for the period 2016-2017 in a thick report of about 1100
pages structured in 10 different volumes. The work was organized by the CSIRM president.
Before each plenary session, the president and its assistants had assigned to each member or
sub-group of scientists the task of writing a reviewing report on their topics in the ALTEO
programs and results. The scientists examined the report between July 2018 and March 2019,
and issued a public statement end of May 2019.

The implementation strategy
Operational changes
Of course, operating both committees required to allocate staff of public services to the
preparation and the logistics of the meetings. So, this led the Prefect to reshuffle somewhat the
missions of certain services (DREAL and DDTM). The CSS organization was mainly in the hands of the
prefecture and the authority of the Prefect over all regional government services helped much. The
support of a CNDP guarantor is an intrinsic part of this strategy. It is recognized that he provided real
added value, particularly in terms of working methods, that has since spread (as we will see below).
For the CSIRM, some secretarial assistance was provided by DDTM but beyond this logistical aid, the
local DDTM direction provided two competent persons who had followed the case for years in its
technical details and were involved all along the process. As to the Park, whose existence was at the
origin of the conflict, a scientist of its staff was delegated to the CSIRM and worked closely with the
other scientists of the committee.
Digitalization
Digital tools have been used in different ways, mainly in a logistical and information dissemination
role. Nonetheless, whether for the CSIRM or for the CSS, without digital tools and powerful networks,
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all what has been done would have been impossible cheaply and in a relatively short time. Below,
are selected examples to illustrate this support related to the two devices:
-

For the CSS, the prefectoral network was used for communication of all preparatory reports
and documents send at least two weeks in advance, to the participants of the CSS, as much as
possible. The participants were able to forward these materials to the organization and their
members to get reactions or instructions of how to react or propose and they did it
systematically. So paperless communication was possible and in spite of some limitations did
not raise major obstacles for the CSS. However, the use of digital tools were standard and by
no way innovative.

-

For the CSIRM, digital tools were also massively used by scientists. Academics are quite used
in their daily activity to communicate with distant colleagues in France or abroad. Since the
final statements of CSIRM had to be approved, statement of opinions was made by digital
means. Communication with certain external actors was also facilitated, in particular with the
media, eager to get information to feed their reports on the case because the case was always
attracting interest of their audience. What is new, however, is the direct communication and
dialogue by these means, and sometimes quite intense, between the President and CSIRM
observers, often associative stakeholders. One must consider also the mass of data that CSIRM
had to process.

However, an efficient use of all resources of modern technology was far from being achieved in
this story and some members of CSS complained that the communication process was sometimes
clumsy and they were calling for more interactive tools (for instance, a unique website devoted
to the case and with possible dialogue between the users)52. The Prefect himself recognized this
need, also expected by the State services.

A.4. Impacts and outcomes of the innovative devices and practices
As said before, the story is continuing and certainly is evolving towards new configurations of
the conflict. So a comprehensive evaluation of this innovation cannot be performed yet at this stage.
However some interesting outcomes are to be mentioned. Below is a summary of these outcomes
according to their significance (primary, secondary), in the light of the problematic and answers
provided.
Primary outcomes:
-

The first threat was that of a disproportionate escalation of the conflict, leading to a deadlock
situation. Objectively, these fears did not materialize.

-

The reports made before the CSS committee showed the positive evolution of the parameters
of the discharge and allowed the participants to acknowledge the quite important investment
and efforts that the firm had undertaken to reach the fixed targets. Even if distrust and
criticism were still expressed by some members in the later meeting, the tension that had
market the initial phase of the conflict about the marine discharge was significantly reduced

It should be stressed that a website already exists but must evolve (http://www.bouches-durhone.gouv.fr/Publications/Publications-environnementales/Commission-de-Suivi-de-Site-CSS/Alteo). Problems of
available resources for communication are highlighted (see barriers).
52
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after all those meetings. Actually the conflict had been displaced and new concerns for human
health and urban nuisances resulting from the nearby storage of dried red muds had clearly
got precedence over biodiversity and health of the marine milieus formerly. In a thesis on this
affair (Boutin, 2018), it was reported that the loudest voices speaking against the discharge in
the initial conflict were distant people, heading national political parties or large NGOs or
associations. Those became less active afterwards, living the lead for protests to local
residents, annoyed by the red dust on their walls or anxious about what they were breathing.
Although the representatives of the non-decision stakeholders (fishers, NGOs, associations,)
would recognize both the firm’s and the government’s effort in private, they were reluctant
to shift from the original position of their mandates not to receive the criticism that there
were being “bought” by the other side.
-

This power or face-to face-structured meeting, in spite of the time spent, is a strong
counterweight to a preoccupying trend of digital information bubbles, which inundates
people and leads them to pay more attention to those pieces of information or to listen those
people that reinforce their beliefs. When expressed during these meetings, the defense of the
plant workers for their jobs and the pledge of their dedication to improve the environment,
or the real distress of some residents suspecting that the air they breathe is the cause of lethal
ills they are suffering, has probably lessened the passions on both sides by a better
awareness of the arguments of all stakeholders. At least, this kind of dialogue looks more
efficient than the proposed “people initiative’s referendum”, today pushed by the populist
parties and accepted grudgingly by the others. The referendum in this case does not offer any
guarantee of an efficient outcome, as shown in the French harsh and long-lasting dispute of
the Notre Dame des Landes airport conflict, where a local referendum showing a clear
preference for the project had infuriated the opponents and led to an increase social violence.

-

So a consequence of the above, -the removal of red mud from the sea to the land-, is that in
a way the conflict shift off-shore to shore. From the standpoint of conflict resolution, one is
still far from a well-shared knowledge situation and therefore of consensus among the
stakeholders. This explains the emergence of new litigation in administrative courts with
unintended outcomes (although predictable) and contrasting effects (see drivers and
barriers). Opposed interests not treated by ordinary institution are of course in any case
requiring compromises and abandonment of extreme requests. But to do so, new institutions
must emerge to ward off sheer violence as the sole efficient route for social evolution. In their
history French people have shown that they are prompt to ask for cutting heads (in deed or in
word) to induce change. In the present case, the fact that during many face-to-face meetings
people could see the heads they wanted to cut and started a dialogue with them, was certainly
a strong factor of appeasement.

Secondary outcomes:
-
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The displacement of the red muds on the Gardanne site has produced a new questions and
requests: why not, in the wake of the CSIRM for marine milieus, install a scientific committee
for the environmental surveillance of the land site, extended not only to the dried red muds
but also to the bauxite dust itself and the alumina dust, also suspected of eliciting diverse long
them health effect? The pros put forward the benefits of the CSIRM in terms of outputs (in
particular scientific knowledge and its dissemination). Likewise, if a similar land device

identifies any genuine risks, this will lead to increased pressure on the firm to invest in order
to reduce these risks. Otherwise (no significant risk), it will appease the people' anxiety. The
reluctance of the cons was about doubling the environmental monitoring mission of the State
services (DREAL). Moreover, State civil servants and public decision-markets involved
complained that the many existing studies were always rejected or distrusted by the
stakeholders because of their deeply different risk representations. And thus, according to
their CSIRM feedback, it may be useless to add more scientific studies ashore, and allocate
even more resources to this single case (equity/balance dilemma).
-

Another outcome has been the results of the early involvement of the academics (AixMarseille University) in environmental concerns. Of course this has been achieved through
ten years of restructuration of the academic community, merging three universities into one,
merging scores of small labs into larger research units or institutes, and starting since 2007
several large interdisciplinary projects on environmental risks, hazards, climate change,
marine and terrestrial biodiversity, and health. So, the interest of members of the scientific
community became stimulated by the societal demands addressed to them. Actually directly
or indirectly, several scientists have worked on this park marine milieu and publications have
borne on the red mud story, including PhD dissertations.

A.5. Perceived barriers and drivers:
The results of this section are based on a content analysis of the interviews. And so, the
inventory of multiple perceptions of actors may occasionally produce apparent redundancy and
contradictions between the barriers and the drivers and the effects. Moreover, as in any dynamic
process, factors of inertia and change can turn into effects and vice versa. Similarly, barriers may
generate movement, and conversely, drivers can produce intrinsic inertia.
One of the main factors influencing this process is the environmental conflict deeply rooted
historically. The head figures were the traditional actors of this conflict who managed to transfer it at
the highest level of the State, opposing environmental concerns to employment. As exposed, this crisis
situation has generated innovation by the Prefect in charge of finding a compromise that meets the
requirements of both sides. At the local level, the need for dialogue has emerged, even if some
resistance may have hindered entry or encouraged stakeholders to participate and play the game.
Before going into the details of the drivers of change or inertia, the context and the actors who have
had a key role in both ways should be highlighted:
-

Political will (Minister of Environment, Prime Minister, Prefect)
Creation of the park (conflict)
Political context (presidential elections)
Territorial restructuring

As this is an environmental conflict and crisis situation, it makes more sense to start with the
barriers, before continuing with the drivers. Below, barriers and drivers and associated effects
identified by stakeholders are classified and briefly explained (barriers: table 1, 2 and 3; drivers: table
4, 5 and 6).
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For greater understanding, tables 3 and 6 illustrating the recurrence of the links between the
items, are structured into four main classes: political-strategic, structural, cultural, and behavioral,
according to Bartoli and Hermel's typology)53.

Perceived barriers
The crisis situation at the highest level of the State, which has turned into a political battle, is
often described as a barrier. The political context has generated radical pro-environmental positions
among the actors, although motivated by electoral agendas. In fact, what is put forward by these
actors and other stakeholders in the conflict concerns the environmental responsibility of the
company in addition to that of the State institutions. The focus there is on a major phenomenon of
industrial pollution for which inertia for 50 years is blamed, which is amplified by the media. In short,
another obstacle is the low level of consideration of environmental causes (by industry and
Government) over a fifty-year period, while awareness of these concerns has increased. As a result,
the loss of confidence of stakeholders in the State and the firm, put together as a whole, is an obstacle
to considering the efforts made by both after a long period of laisser-faire and inaction in this case
precisely.
Multiple transitions are mentioned as constraints and illustrate a deep transformation of
both the society and the values confronting public as well as private organizations. These transitions
are long (such as reforms) and therefore cultural barriers persist. These transitions are long (such as
reforms in favor of the environment and citizens' expectations), and cultural barriers therefore
persist. For instance, the culture of confidentiality or non-communication in the economic and State
spheres somewhat slows down the strategic shift towards transparency that is currently under way.
In addition, the information (expertise, scientific opinions, etc.), which is widely produced, is also the
object of discussions and is perceived as insufficient and ineffective by the actors, which is a source
of disappointment for all. This is linked to the low level of confidence in public services and industry
previously mentioned. There is therefore a variation in the perception of transparency. The lack of
transparency or the responses mentioned as obstacles must be linked to past culture and such radical
postures (contradictory discourse). However, it is clear that this information is still too scattered. The
lack of time, resources and communication capacity is noteworthy.
Pace and time, as the available resource, is thus a barrier in several respects. Thus, while the
devices are redesigned by the Prefect to accommodate stakeholder requests (NGOs and resident
associations) (in particular the land/sea division of the committees), the latter complain about the
recurrence of the meetings. This recurrence is also lived as a strong constraint at the level of State
services, which have difficulty keeping up with the rhythm and to provide the appropriate
information.

Table 1 – Perceived barriers of the Tandem concertation case study (Pilot case study: FR TACT)
53

Bartoli, A. & Hermel, P. (1989). Le développement de l’entreprise, nouvelles conceptions et pratiques. Economica.

(1989). Le développement de l’entreprise, nouvelles conceptions et pratiques. Economica. (See also Bartoli & Blatrix,
2015).

244

Barriers
(category)

Code

Barriers (perceptions)

Barriers (comments)

Political context

B1

Reference to the politicking (at the State summit), as
well as to the political postures of some stakeholders
(opportunism), and to the media coverage of these
battles

Crisis situation

B2

Political concerns &
game/will (battles) at
the highest level
/
punctual motivation /
political and media
activism
Out-of-the-ordinary
nature of the case
Context of conflict / crisis

B3
Contexts
change
transitions
reforms
society

of
/
/
/

B4

B5
B6

Actions
litigation
decisions

and

B9
B7
B22

Lack
of
dedicated
resources
to
support
the
concertation

B8

Lack
of
efficient/effecti
ve
communication
(within
stakheloders)
Lack
of
environmental
consideration

B16

B12
B13

B15
B14

B17
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Contexts of change
/transitions
/
construction
Economic and ecological
transition of the territory
Change of trajectory
(industrial
firm:
trajectory)
French reforms
Decisions
of
administrative courts
Litigation (NGOs)
End / non-renewal of the
guarantor's support
High
frequency
of
meetings
Time available / Time
expended
Failure / Inadequate /
Poor communication /
Opacity
(Firm/State
services)
Unequal treatment of
colleges by State services
Imbalance / Insufficient
environmental
considerations (past and
present
including
scandal & events)
Lax
/
permissive
approach
(French
culture)

Reference to an extraordinary environmental conflict
resurfacing. The extraordinary nature of the case is
part of the re-emergence of a conflict that has been
dormant for 50 years.
Reference is made to external and internal transitions
in favor of the environment (social demand): economic
and environmental territorial mutation, shift in the
(environmental) trajectory of the industrial company,
and finally reforms (merger of ministries) that have led
to a higher level of environmental consideration.

Reference to legal recourses (litigation) of NGOs and
other stakeholders against pollution related to
industrial activity, and to decisions of administrative
courts (judgments).
Reference to the lack of internal / external human
/time resources (e.g. guarantor of public debate) to
support the devices in order to promote dialogue and
improve stakeholder friendliness and participation.

Reference
to
inadequate
or
insufficient
communication: information whose content is
contested (wicked problems) or understood, or that is
selectively disseminated to certain stakeholders,
which refers to issues of equity (Andrews & Van de
Walle, 2013).
Reference to the lack of action by State services on the
polluting activity of the industrial company due to a
"pro-industrial" French culture at the expense of the
environment.

Barriers
(category)

Code

Barriers (perceptions)

Barriers (comments)

Lack
of
knowledge
/
experience (i.e.
learning
by
doing approach)
Lack
of
stakeholders’
trust
New
governance
rules

B19

Emergence of a topic /
domain
(lack
of
reference / experience)

Reference to wicked problems marked by a lack of
knowledge, background in the field: knowledge is
unclear and sometimes missing / even controversial.

B18

Loss of reliability /
confidence / diffidence of
stakeholders
Grenelle's framework of
representativeness

Organizational
structure

B10

Dual-headedness
State services

B20

Anticapitalism / antiindustrialization
(system)
Blackmail / greed for
financial gain
Radical / obstructive
postures

Reference to stakeholders' diffidence stances: mistrust
of actions /information from government
departments, and/or industry, and/or scientists.
Reference to the new governance principles resulting
from the ''Grenelle de l'environnement'': governance
system based on the participation of five colleges with
experts to overcome environmental challenges
(community,
employers,
employees,
State,
environmental NGOs and other citizen associations).
This wide inclusion of societal actors is perceived as
excessive and sometimes a (democratic) source of
vulnerability.
Reference to the French State system and its complex
apparatus: complexity of actions resulting from
multiple (and sometimes opposing) ministerial
hierarchical affiliations.
Reference to the radical postures of some
stakeholders, often anti-capitalist, resulting in
obstruction, blackmail and (media) manipulation.

Radical
obstructive
postures

/

B11

B21
B23

of

Table 2 – Perceived barriers’ effects of the Tandem concertation case study (Pilot case study: FR TACT)

Barriers Effects (category)
Contexts of
transitions /
society

change
reforms

Code
/
/ BE12

Barriers Effects

Environmental awareness

BE3

Conflict between environmental and employment concerns

BE7

Manipulation and media amplification

BE13

Soliloquy / monology / agitation

BE23

Litigation (NGOs)

BE5

Slow down / delay

Crisis situation

Delay
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Barriers Effects (category)

Code

Barriers Effects

BE10

Decisions of administrative courts

BE14

Difficulty in maintaining the dynamic / rhythm

Lack of dedicated resources
BE19
to support the concertation

Lack
of
participation

Time available / Time expended

BE20

Budgetary cuts / loss of HR

BE6

Withdrawal / exit / non-entry into the debate (disclaiming with the
rules of the game)

BE9

Difficulty in mobilizing the stakeholders

BE11

Difficulty of expression / Lack of listening and consideration

BE2

Difficulty in providing information / results / expertises / assessments
(inadequacy /insufficiency)

effective

Lack of efficient/effective
communication
(within
BE8
stakeholders)
BE16

Failure / Inadequate / Poor communication & reporting / Opacity
(Firm/state services)
Stressful / uncomfortable situation (State services)

Lack
of
environmental
BE22
consideration

Lax / permissive approach (French culture)

Lack of equity (focusing State
resources
on
individual BE15
concerns)

Imbalance / lack of fairness (resources / decision)

Lack of knowledge / BE21
experience (i.e. learning by
BE25
doing approach)

Difficulty in changing the trajectory / culture (firm)

Lack of stakeholders’ trust

BE1

Loss of reliability / confidence / diffidence of stakeholders

Political context

BE24

Political concerns & game/will (battles) at the highest level / punctual
motivation / political and media activism

BE4

Radical / obstructive postures

BE17

Blackmail / greed for financial gain

BE18

Damage (NGOs)

Radical
postures

/

obstructive

Trial and error

Table 3 - Recurrence of the links between the drivers and associated effects for the case study (FR TACT)
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BE15

BE14

BE13

BE12

BE11

BE10

BE9

BE8

BE7

BE6

BE5

BE4

BE3

BE2

BE1

BARRIERS AND EFFECTS LINKS

A - Effects of political-strategic barriers

BARRIERS

B1
B2

1

1

B3

1

1

B4

2

2

3

1

1

1

2

1

B5

2

2

1

1

1

B7

1

B8
Total A

1

5
2

B6

3

1
2

4

5

6

8

4

4

1

2

0

0

0

0

0

1

1

1

1

1

1

2

2

1

0

0

B - Effects of structural barriers
B9

1

B10

1

B11

1

B12

4

2

B13
Total B

1

1
0

4

1

2

2
0

2

0

1

2

0

1

0

C - Effects of cultural barriers
B14

4

B15

2

B16

2

B17

1

B18

1

3

1

3

1

2

1

1

1

1

2

1

B19

1

B20

2

Total C

12

2

3

2

1

0

0

D - Effects of behavioral barriers
B21
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1

4

1

1

0

2

3

1

B22

3

B23
Total D

0

A+B+C+D 14

1

1

1

1

11

10

1

2

2

0

1

2

3

10

10

8

7

1

2

1

1

1

1

1

0

1

5

1

1

1

1

1

6

6

5

4

4

4

3

3

Table 4 – Perceived drivers of the Tandem concertation case study (Pilot case study: FR TACT)
Driver
(category)

Code

D1
Crisis situation
D10

Political
context

New
governance
rules
Contexts
change
transitions
reforms
society

Drivers (perception)

Conflict
context Reference to the impetuous demand of stakeholders for
(external pressure)
State action (pollution). This external pressure has
Industrial
firm stimulated both government services and the company
(identified and focused to take action/investment to restore societal trust and
legitimacy.
polluter)

D2

Reference to the politicking (at the State summit), and
Political concerns/will
the decisive stance of the Minister of the Environment
(battles) at the highest
(with media coverage of the high environmental
level
requirements expected of the company for its survival)

D3

Grenelle's framework of
Reference to the new governance principles (see
representativeness
barriers). In this case, this framework was intended and
(Official framework used
initiated by the Prefect (and not by a legal commitment)
but no required)

of
/
/ D4
/

D5

Long
term D13
communityoriented
D14
objectives

Stakeholders
environmental
awareness

Reference to society's new expectations in
environmental matters, and the change in strategy and
action this entails (for State services and the company).

Willingness of the actors
(elected officials)
Willingness of the actors
Reference to territorial strategy (federating role of the
(Experts: involvement)
national park and metropolization): interest of local
Willingness of the actors political actors for the decentralization of decisions
(State
services: (search for arenas for dialogue to find a consensus)
involvement)

D15

Willingness of the actors
(Firm)

Designated and
skilled project D12
manager and

Willingness of the actors
(Prefect:
personality/pyramid
system)
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Drivers (comments)

Reference to the leadership of the various top managers
(public and private), in particular the Prefect's leadership
(promoted by the French pyramid system), and the
capacities for change that they have generated in their

Driver
(category)

Code

Drivers (perception)

team
coordinator

D6

Capability / know-how: respective departments/organizations
firm
innovation

D7

Capability / know-how
(Prefect - State Services)

D8

Capability / know-how
(CNDP guarantor)

Willingness to D9
invest in the
community
D11

Drivers (comments)
to

promote

Deployment of resources
- Dynamic / locomotive / Reference to the investment of time and resources of
pressure
government departments and stakeholders (including
Willingness of the actors the firm)
(including associations)

Table 5 – Drivers’ effects of the Tandem concertation case study (Pilot case study: FR TACT)
Drivers effects (category)

Code

Designated and skilled project
manager
and
team DE13
coordinator
DE1
To
organize
effective DE12
dialogue/meetings with (and
DE4
in) the community
DE14

Drivers effects

Capability / know-how (Prefect - State Services)

Dialog / Debate
Innovation (creation of the scientific device)
Method / rules and compliance with the rules of the game
Territorial decentralization

To supervise the progress of
the project and produce DE8
knowledge

Scientific expertise

To
support
stakeholders
expression and increase their DE10
equally consideration

Capability / know-how (Function/personality guarantor)

DE2
To enhance the device and firm
DE3
process/protocol/procedure to
restore trust / legitimacy
DE6

250

Deployment of resources - Dynamic / locomotive / pressure
Adaptation of the device to the local context (geographical /
thematic division and representativeness)
Change of trajectory (industrial firm: continuous improvement
trajectory)

Drivers effects (category)

Code

Drivers effects

To
have
meaningful
interactions
with
the
DE9
community to reassure and
bring appeasement

Appeasement

To change state services and DE5
firm views and behaviour and
DE7
improve
stakeholders
consideration
DE11

Transparency
Culture change
Change of trajectory (industrial firm: consultation strategy)

Table 6 - Recurrence of the links between the drivers and associated effects for the case study (FR TACT)

1

Total

3

DE14

1

DE13

1

DE12

1

DE11

DE9

2

DE10

DE8

DRIVERS

DE7

DE6

DE5

DE4

DE3

DE2

DE1

DRIVERS EFFECTS

A - Effects of political-strategic drivers
D1

5

8

D2

4

2

D3

2

1

2

D4
D5

4

D6

2

D7

6

D8

6

Total A

29

19
1

1

12

1

5

1

1
1

1
3

5

1

1

6

1

13 7

9

7

2
1

3

5
5

1

17

1

15

4

1

1

0

2

1

1

1

79

B - Effects of structural drivers
D9

3

1

D10
Total B

1

1

6

1
3

0

0

0

1

1

1
0

1

0

1

0

0

0

0

7

C - Effects of cultural drivers
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D11

10

1

D12

3

7

11
2

1

1

1

1

1

1

18

D13

1

D14

1

Total C

13

1
1

10 2

0

1

1

1

1

2
1

1

0

1

0

0

32

D - Effects of behavioral drivers
D15

1

1

1

3

Total D

1

1

0

0

0

1

0

0

0

0

0

0

0

0

3

Total

46

24 9

9

9

6

5

3

2

2

2

2

1

1

121

A.6. The diffusion process and communication strategy
The decision to set up CSIRM and CSS was made after a long communication and discussion
phase internal to the Government at the highest level to solve a tough conflict that could degenerate
if no innovative breakthrough was attempted. It was not part of a plan/strategy extend the method
elsewhere. It was rather a matter of reacting to a contingent and immediate threat. So, the whole
process was inspired by a clear willingness of transparency after a crisis situation for which acceptable
compromise had to be found. It was therefore necessary to satisfy the requirements of the Minister
of the Environment, and at the same time not to close the plant in order to keep this industrial site in
accordance with the Prime Minister's wishes.
Nevertheless, it is obvious that the method has inspired and nourished reflections for the
construction of even more modern co-construction devices, consultation, or adapted devices to
particularly wicked problems characterized by issues of knowledge and the very essence of the
problems (related to technical, scientific, political and societal challenges)54. Below are some examples
of extensions for the CSS and for the CSIRM:
The ALTEO CSS is exceptional in several respects, as already explained. It was not required from a
regulatory aspect, but it mobilizes important resources by the State services. From this perspective, it
is therefore a kind of plus-size CSS, as some officials have described it. Since then, similar efforts have
been required in the Gardanne area of the conflict. For example, the CSS, which has been set up for
another industrial activity in Gardanne (Uniper power plant), has only one annual meeting and it is
requested that the same methods/efforts be mobilized. In a way, this has already been recorded
through scientific studies on air quality that have extended beyond the ALTEO perimeter to include
the power plant perimeter. Moreover, the experience of ALTEO plus-size CSS has also spread to other
sites as well. For instance:
-

54
55

The "Réponses" project55 (Fos-Marseille port and industrial area) aims to build an even more
proactive CSS involving citizens to a large extent through digital and interactive tools. This new
device has been largely inspired by the in-depth experience of ALTEO CSS through the State

As explained by Koppenjan & Klijn (2004).
See website: http://www.fossurmer.fr/commun/actualites-109/projet-reponses-appel-a-contribution-de-lapopulation-fosseenne-pour-ameliorer-la-sante-environnement4024.html?cHash=7ef7a967ea2ec685d212f59fa4ba52cd
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-

services and ALTEO networks. Both of them have brought this approach to the forefront and
encouraged industrialists to conduct a transparent and open debate with the territorial
stakeholders. In this scheme similar methods are used, such as the support of a guarantor of
the National Commission for Public Debate.
The ALTEO Company has launched a process of ‘’concertation’’ on its own initiative. Using the
same methods, the firm has requested the support of the National Commission for Public
Debate.

The CSIRM innovation has also resulted in new requests and the idea of reproducing a similar
scientific device but for a broader scope. For instance:
-

-

As for exact duplication, a scientific committee for the environmental surveillance of the land
site (CSIRT) has been claimed by local stakeholders to deal with concerns about land releases
of the ALTEO plant. Whatever the risks (possibly negligible), the CSIRT would be a very
precious tool in terms of citizen/scientific knowledge apprenticeship to overcome cultural
barriers.
Other situations where scientific knowledge and experience are lacking would require this
type of approach, according to some government departments. For instance, the Provence
Grand Large’s project56 relative to offshore wind turbines and other projects of great
importance, but highly contested are discussed to be eligible for a similar device.

Thus, even if spontaneously this diffusion question provides mixed answers from respondents, in
practice, the dissemination of the method/innovation (CSS/CSIRM) is tangible. It is achieved through
the feedback and the capacity for dialogue and co-construction that the State services and the
managers of ALTEO industry have both acquired through this case.

A.7. Involvement of professional staff and public services professionals
As mentioned for operating both committees the Prefect had to assign new duties in
relationship with them to selected people of the services under his authority. The Executive Directors
of the DREAL, the DDTM and that of the National Park attended some meetings. Notably the
preparatory phase for initiating the procedures led to many meetings. In each case four to five civil
servants of those directions attended all meetings. Beyond those, other public officers were involved.
For instance, during the meetings demands were made for more information/studies that were
accepted by the Prefect. This gave the opportunity to involve other expert / civil servants from State
research centers, in addition to those of the CSS/CSIRM devices. This generated new collaborations
and expanded networking, and therefore required a significant investment from civil servants of
government departments and other agencies involved, particularly to coordinate public action and to
interface with stakeholders and bring answers. The fact that the Prefect himself chaired the meetings,
the systematic presence of a number of local Elected chief executives, and the publicity given to the
matter generated some incentive at all level of local public services to feel involved in the process.
In addition, once the process was launched, these services had a full opportunity to operate it and
maintain the relational network.

56

See website: https://www.provencegrandlarge.fr
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As a result, these experiences, and the challenges faced by the State services and the industry in
this case (diffidence), have generated a turnaround (strategic change), including in terms of ethics.
-

-

For States departments, and public associative agencies, the question of separating functions
(evaluation / inspections) has emerged (ethic). In addition, the need to dissociate support
missions (to meet localized and individualized demand) from those of public service
(monitoring of a part of the territory at the request of the State) surfaced, and is also under
consideration. In other words, on the one hand it is a question of increasing trust and
legitimacy, on the other hand it is a question of responding to increasingly individualized
requests, and distinguishing them from the common purpose missions. To sum up, a major
reflection on a revitalized approach to public administration oriented towards the New Public
Service57 has emerged to manage civil failures and to overcome the so-called wicked
problems.
For ALTEO, as we have already stated, this has resulted in an effective strategy of
consultation, openness and transparency towards civil society.

It can be inferred that the whole tandem (CSS-CSIRM) process has led to a paradigm shift in how
collective public decision-making should be built for better governance of environmental wicked
issues and public action based on network governance for the common purpose of seeking public
value. The question is, in the end, whether public action to meet customized expectations is well
balanced in the light of environmental and economic challenges.

A.8. Methodology
The case study relies on important secondary data collection elements selected from the big
mass of public documents released since 2012 on the red muds story. In particular, several legal texts
issued by the Government regional services form the background of the studied innovation. The
minutes of the CSS meetings were available together with various documents issued by CSRIM. Among
the documents of interest was a 2018 PhD dissertation (Boutin, 2018) 58 including itself 32 semistructured interviews of stakeholders and decision-makers at all levels carried out between 2017 and
2018.
As of the end of March 2019, 16 new semi-structured of people strongly involved in the process
were made to feed this report. The quality of the persons interviewed for this survey should be
underlined. Thus, we interviewed all levels of decision-making and action, from national Government
officials and staff to the regional and local representatives, including civil servants in charge of day-today management, as well as territorial authorities, top manager of the plant, and local actors who
kindly agreed to participate. Three of them had already been interviewed for 2 or 3 hours for the
mentioned thesis, but with a purpose and a pattern different from the COGOV model, for the thesis
was bearing on the public services attitudes toward biodiversity. The 16 interviews strictly followed

57

According to Denhardt and Denhardt (2011) or such as summarized by Bryson et al. 2014

BOUTIN, Nathalie (2018). Management territorial et conflits environnementaux industriels : à la recherche de la
biodiversité. Doctoral dissertation, Aix-Marseille.
58
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the COGOV pattern of questions59 and no additional questions were added. Indeed, most of the
interviews lasted longer than originally estimated, resulting in over 23 hours of audio recording.
Moreover, the high level of the decisions led to meet people whose agenda is extremely difficult to
control and who cannot easily find a 2-hour period of time to sacrifice for an interview. This explains
why one of the personalities (FR-TACT-15) did not wish to follow the question guide (due to lack of
time). Nor did this person desire that the recording of the interview be broadcast (given both his
function when he was involved in the case and the important role played by his organization at that
time). In addition, some of those interviews had to be sent back to the person for reviewing possible
errors, in particular to the Chief of Staff of the Minister of the Interior, and they had further to be
translated. Eventually, all interviewees are persons who were in some way decisive, instrumental,
influential, or involved in the emergence / construction or processing of this ‘’concertation’’ (CSSCSIRM tandem).

B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
B.1. Models of Government in use
For the purposes of a comprehensive presentation, we consider the four models of government
(Annex 5 of the COGOV guide) according to their significance order related to the case exposed. Our
purpose is to assess the degree of hybridization of these different models though with some of them
emerging as dominant. We reach the conclusion that network governance and collaborative public
leadership were the main espoused models behind the sequence of public decisions and moves,
although the core objective behind them was clearly to set up an alternative model of public value
creation, departing from the usual French model. The search for public value is therefore more
identified in this case as a quest, and co-productions as outcomes generated by attempts resulting
from NG's work to find an acceptable consensus (to reduce the conflict).
For more details, please, refer to the table provided in the appendix. In the table the features
characterizing each model as listed, and scores and comments are provided.
Network governance (NG)
Considering the key features of the NG model pointed out in the guide, most of them can be retrieved
here, namely:
−
−
−

−
−

59

The case illustrates clearly a shift from narrow ‘government’ to wider ‘governance’;
It involves a wide range of non-state actors as partners;
Networks are present: scientists, NGOs e.g. FNE (France Nature Environnement) as member of
CSS and observer in CSIRM (FNE is a network of 3500 associations); and the networks associated
to the National Park;
The State moves from command to indirect ‘steering’: the Prefect has accepted to conform to
certain demands from the CSS and said that he would strictly follow the advices of CSIRM;
Networks are semi-autonomous: both CSS and CSIRM worked independently with some
connections;

According to the validated version (n°10).
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−

−

Cross-cutting or wicked’ issues: indeed this was a wicked issue since the conflict was seemingly
intractable without a political decision at the highest level (PM or President, like in the Nantes
Airport conflict);
Trust: the purpose was precisely designed to increase the level of mutual trust among the
opposed stakeholders;
They may operate at the subnational (regional) level as well as the national level. The highly
mediatized nature of this conflict.

Collaborative leadership
The visible leadership of the Prefect has been essential in the whole process. It is at its
initiative that the governance tools are set up, extended through CSS and CSIRM mechanisms, mixing
the actors to a large extent in order to reach a consensus in the process, an solve a wicked problem.
So the management is undoubtedly top down oriented in consideration of the French hierarchical
apparatus60, but the leadership is not only this way.
-

Since the Prefect is heading several delegated State services, themselves under the control of
a Government department, he had to co-lead the process with the directors of these
delegated services (during the CSS meetings, they were sitting on the stage, next to the
Prefect, and they had to report about their own action). But these services work in a great
freedom to suggest and then to undertake, in particular to build their own relational and
support network. They are therefore part of the process and all the more involved and
responsible in its progress.

So in a sense the Prefect is monitoring as much as directing. This is reflected in the supervision
he operates on the CSIRM.
-

Since CSIRM is an assembly of peers, there is no leadership to be considered (except the very
formal one by the president): the scientists had to reach a consensus on the content of the
report to the Prefect and the stakeholders, but here again expression of every expertise was
required. They are free to meet freely, to formulate opinions, and therefore a great
confidence to undertake and advise is granted to them. This is evidence of a high level of trust
between network members; even if this trust is not unified and shared among all network
members (we can not integrate all stakeholders in this trust given the context of conflict).

Evenly the Prefect leadership is about managing up and out in a new way (according Moore, and
as describe by Alford et al., 2016)61. However, it should not be forgotten, that this new, more
collaborative and open leadership was derived from the political authority as an imperative, which
ultimately generated innovation.

Public Value (PV)

The Napoleonic thinking had shaped the French system. It is itself a heritage of the monarchical system. As a
designer of many public institutions, Napoleon is the direct continuator of Colbert, minister of Louis XIV, initiator of
the French centralism.
61 Alford J., Douglas S., Geuijen K. & Hart P. (2017) Ventures in public value management: introduction to the
symposium, Public Management Review, 19:5, 589-604.
60
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-

One of the main features of the public value governance model (PV) is - The key notion of the
PVS is the ‘creation of public value’ defined as the positive impact of services on public needs
(collectively identified and selected through democratic means). Thought this case, we find
many pieces of evidence that the question of managing public value has been at the heart of
the action of public managers since the conflict at work was fostered by fundamental
divergences in the assessment of public value by broad groups of citizens. Rather than new
regulation or invocation of public interest to make authoritative decisions to end the dispute,
the public managers choose proceed with dissemination of knowledge. Clearly public
knowledge creates public value since it allows people to make wiser decisions, to dodge risks,
and to better coordinate their interactions. Knowledge also is the background for
conventions, which continuously provide stability and efficiency to the social life. The present
innovation has been the recognition that there were no predefined model of public value that
could be straightforwardly implemented by public managers and that a new specific one was
necessary.

-

The question of public value is treated by in all social sciences, in contradiction sometimes in
public economics and certain schools of law and political sciences. Is it possible here to talk
about public value regardless of the expression of individual preferences and values, chiefly
when they are so opposed? Meynhardt, 2009, in a wide survey of both concepts “value” and
“public” in the literature concludes: “public value starts and ends within the individual”. In the
interviews, there is some reference to abstract notions of public value. Indeed, we have noted
that that the expectation of public value was sometimes expressed in terms general
objectives such as “improving the legacy to future generations”, “mitigating environmental
threats”, “build a society respectful of nature”, or “maintaining the strategic position of the
country in the global technological competition”. However, the individual vested interests
and the direct sensible damages to individual welfare were fast coming back on the front
stage. This is a hint that public interest was essential envisioned from the individual
perspective and the model of public value practiced by the public managers is inspired by it.
Abstract notions of public value or public interest have been attacked in this case on the
ground that they legitimize an unbalance in the treatment of stakeholders. This is related to
Meynhardt’s question: “Are the premises of public value based on a fundamentally nondemocratic notion?”

Co-production and digitalization
-
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In any conflict the solution is either produced by some authority (a Court, a top decision-maker)
of co-produced by the stakeholders in a bargaining or negotiation game or in a dialogue to build
up some compromise. Here, the initial move was by the government under the form of a
prefectoral decision which formally recognized the right of the firm to proceed with a new
discharge. However this decision was issued conjointly with the creation of CSS and CSIRM. So,
co-production was supposed to apply only to the implementation of the initial authoritative
public decision. Beyond it, the demand of further studies or decisions by certain stakeholders of
the CSS were accepted by the Prefect. The CSIRM worked in a totally independent way and the
public authorities followed its prescriptions. The firm itself accepted to play the game by
delivering an effort to shorten the future period of discharge, thought its managers complained
sometimes that they were not enough involved in the scientific and technical discussion, in which

-

they deemed themselves able to bring useful ideas. So co-production was clearly at work in this
case although the dominant model of governance.
Digitalization, was here a minor issue because the central debates have taken place in face-toface relationships. However the issue of how to widely and efficiently diffuse knowledge created
by the CSIRM and how relay CSS debates for a larger audience is still on the agenda and will
require digital tools.

In summary, the case offers a hybridization of the governance models: public value (PV) is certainly
at the origin of the story, but appears more as a quest than a model of governance. This search for PV
is in fact conducted with another model of governance, relying on networks of stakeholders and
bringing their representatives together in view of knowledge sharing to express their views of PV and
infer a collective expression of PV. Thus, this network governance model is fundamental in this case
as a response to a wicked problem (environmental conflict). Secondly, this whole process would not
have been possible without the support of collaborative but vertical leadership, facilitated by the
French system, but based on new, more open rules reflecting an ongoing cultural change in term of
governance within the French administrations.
B.2. Models of strategic management in use: Analysis of innovative promising practice in relation to
the various models of strategic management
We have proceeded in the same way for this section as for the previous one: Strategic
management schools in use are presented respectively according their importance in relation to the
case. We have rejected two schools that look irrelevant to the case: the “strategic positioning school”
and the “corporate governance school”. For the other schools, two seems fully relevant: the
“Mintzbergian strategy” and the “Strategy as practice” schools. However, this case is especially
interesting through the revealed impotence of the traditional French model of public decision, that is
found in the model The strategic design and Planning Schools (SDe and SPla) sometimes referred to
as “Colbertism”, to cope with the conflict, and its hasty replacement by a mixture of Mintzberg’s
approach and the “Strategy as practice” one.
Two other schools “Cultural” and “Resource-based view” are identified as inspiring certain decisions
and deep attitudes of the agency. Finally, the “Social entrepreneur” school has little relevance to the
agency’s action conducted here and is neglected.
A more detailed table is provided in the appendix.
The Mintzbergian Strategy (MS)
This case is especially interesting through the revealed impotence of the traditional French
model of public decision, to cope with the conflict. Therefore, any strategy that is the purview of a
powerful and planning authority is ruled out and replaced by the imperative of managing the
contingency and the unanticipated. This has required accepting a certain amount of improvisation
under the leadership of the Prefect. Thus, the whole process has been also the construction of a new
way of thinking public action, distant from the routine operations that are performed all along the
years in this agency with hundreds of industrial plants under surveillance by its offices.
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-

Crises and conflicts are innovation drivers and new public strategies emerge more as
adaptive actions than as planned programs. In this regard we are quite close to a Mintzbergian
approach of decision-making. So the dialogue devices related to the CSS were built “chemin
faisant’’, sometimes hesitant (see barriers), but with the strong will to build differently,
supported by an awareness that the old rules were outdated (and had become unacceptable
in a democracy).

-

The same could be said for the functioning of CSIRM. Except for its mission letter in four lines,
there was no ex-ante plan assigned to the scientists about how the case should be coped
with, and no pattern of detailed questions to answer. This has been a learning process within
the group of scientists, with a certain dose of “tatonnement” (groping) all over the period and
which is still in progress to date. So the adequate adaptation of this entity to the expectations
of the stakeholders remains imperfect and continuously revised. The CISRM president
reported that the Prefect has clearly told him that they had total freedom to organize
themselves at their guise, not to induce any suspicion about the independence of these
scientists. There was the implicit promise that their conclusions would be welcomed and
publicized without censorship and their recommendations would become enforceable
decisions62.

This Mintzbergian strategy of adjusting to events requires the ability to act in practice.
The Strategy as Practice School (SPrac)
Now, the “Strategy as practice” school can be invoked also as an underlying pattern, for all
five features characterizing this school have been found in the various interviews. The narratives show
at all levels of decision, some kind of “bricolage” (homemade or do-it-yourself) to design institutions
and procedures that were not existing before, or to manage existing ones in non-conventional ways.
This holds to the wide variety of stakeholders with different if not divergent values, concerns, and
expectations, which progressively reveals themselves during the process and the interactions
involved.
Finally, as said before, the whole innovation has been a knowledge management operation
to extract knew knowledge by combining that of many stakeholders. So typically, the last four features
of the resource-based view school (RBV) turn out to be very present through the interviews, as
support of the SPrac. Thus, in consideration to RVB, it is important to stress that these bricolages are
the result of collective reflection, and reveal learning capacities. So the challenge is to manage the
network and in this case, appropriate source of knowledge were acquired. Moreover, these capacities
for absorbing and reproducing innovation (based on the knowledge acquired, experience, sense of
creation and boldness) are found in the dissemination of tools that are made or under consideration

62 It could be added that the CSIRM president, when asked on whether he was knowledgeable of the academic literature

on strategy and public management, replied that he is an emeritus professor of management and has been a very close
friend of Henry Minztberg for the last 40 years, still in frequent connection with him. Being, like Mintzberg, with an
engineering background rather than an academic one i.e. inspired by the intention to “build concrete systems that really
works”, he declared himself usually quite reluctant to the sequence of steps and cascades of meetings required by
formal strategizing and writing of superb operational plans that eventually fail.
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elsewhere and different initiatives that have emerged from network governance benefit the whole
community and are spreading.
The strategic design and Planning Schools (SDe and SPla)
The operating ministry and its regional delegated services whose duty is the governance of
the territory are deeply marked by a culture of planning and rational design of long term actions. At
all levels decision-makers are frequently requested by their hierarchy to produce their strategic and
operational plans for multiannual horizons. This planning bias stems from both the need for
justification of political decisions (and ultimately submitted to parliament vote) and the nature of longterm investment in the fields covered by this ministry (housing, transportation, environment, and
infrastructure).
So, to some respect this planning culture has been transpiring in the design of the CSS-CSIRM
tandem, prepared over a period of nearly one year and by weighing various options, before the
prefectoral decision be ready. In this case the designers had to evaluate all the consequences of an
innovative setting for the subsequent functioning of the services, and many meetings at different
levels were held. However, the planning culture is somewhat insufficient when facing a crisis of the
type studied. In this case the conduct of action involves visual piloting, use of immediate information
for actions to eschew traps and ambushes, and demining of the field step after step. This requires
conjugating the hierarchical planning culture with a certain amount of improvisation and uncertainty
coming out from democratic intentions.
The features of the strategic design and planning school, can be traced in the agency under
scrutiny (i.e. the delegated State services, under the authority of the Prefect). However, few of this
traits have been efficient for designing a solution to the case, and a certain impotence of the routine
strategic decision models, based on “technocratic” (i.e. expert) design, planning, and top-down
supervision, has ensued.
Undoubtedly, during the period 2016-2019 the public action has followed some structured
plan, relying on a good usage of public legislation (in particular trying to thwart possible court actions),
but its implementation has shown a desire to adapt the action at the closest to the reactions and
expectations of the stakeholders.
So clearly, as on the governance side, strategic thinking is an hybridization of at least five
schools around a predominantly Mintzbergian attitudes of the top public managers.
Some interpretative comments
In France during the whole 20th century, most public value has been created by the action of
top civil servants and public engineers trained in a handful of “Grandes Écoles, High French engineering
schools mentioned above63 in particular in the environmental domain. Not so much care was brought
to people’s opinion about the large-scale public projects. Their design and their implementation were
in the hands of technocrats. Their achievement had just to be greeted by the public (Boullet, 2000) 64.

'École polytechnique, 'École des mines, 'École nationale des ponts et chaussées, and école Nationale d’Administration.
Boullet, D. (2000). Pechiney et l'environnement (1960-1980), Précocité et diversité d'une expérience’. Cahiers de
l'Histoire de l'Aluminium, (26), 10-37.
63
64
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However, while mass education induces an increasing willingness of each citizen to exert his
right to speak, the continuous creation of knowledge increases its fragmentation, and thus the growth
of what one ignores outweighs the growth of what we learn. Tocqueville was worried about the
mediocrity that could entail from majority decisions because its unbalance between the few
enlightened “knowers” and the huge mass of “ignorers”. In environmental issues today ignorers are
many, and many studies highlight the ignorance as describe by Merton (1936), as a strategy (Hess,
2016; Girel, 2017)65.
This evolution calls for more network-oriented management systems, in which active
individuals are assigned to highly specialized roles within the society and the institutions. In those
management systems, the quality and the contribution of the individual assets are not the central
managerial question, for individuals are interchangeable to some extent (thanks to competition); but
the network is not interchangeable and therefore deserves more and more the whole attention.
The CSIRM-CSS case has been a typical illustration of this quest for both individual expression
and reliance on expertise networks. So, it was not surprising to observe demands for co-creation and
co-governance, illustrating the wish for direct involvement of any concerned individual in the public
decision, whatever her personal benefit or damage and her specialized knowledge. “One wo-man one
vote” is the credo, even now at the scale of small projects 66. Experts and scientists are not necessarily
rejected by plain people (except by some extreme stakeholders) but their conclusions have to be
submitted to public inspection and approbation. Indeed, this precedence required for “Vox Populi”
over “Vox Scholarium” was sometimes conspicuous in CSS debates: Representatives of associations,
NGOs or other entities of the civil society, in their speech were more often relying on the “principles”,
the “social values”, the “common beliefs”, the “tradition”, the “common sense”, for defending their
views, rather than invoking expert knowledge67 or demonstrated benefits or damages. The upshot is
that the right for any citizen to declare himself “stakeholder” in a public case seems a major trend
of the evolution of public decisions in environmental issues.
If one considers the evolution of private management systems, everywhere in the world, in particular
in the advanced sectors like for instance aerospace, defense, consumer high-tech goods, digital
services, or environment surveillance, the reliance on individual expertise is key. However it remains
worthless without an efficient network to combine and manage individual role because every
specialists know only a small part of the whole. In the Taylorism of the early 20th century, management
was seen as the “scientific” organization on many skilled arms and hands. In the Taylorism of the early
21st century, the key resources are brains, but in both cases, efficiency is a matter of network
management, i.e. of coordination of specialized tasks.

See Hess, D. J. (2016). Undone science: Social movements, mobilized publics, and industrial transitions. MIT Press for
a review of the “agntology” (Proctor, 2006). See also Girel, M. (2017). Science et territoires de l'ignorance. Éditions
Quae.
65

66

The French debate on “people initiative referendum” is illustrative of this trend.

Illustrative was the disagreement on an exceeding parameter of the discharge: the CSIRM scientists unanimously
estimated that this limit was totally meaningless in the marine milieus according to the literature, while the NGO’s and
associations were ready to make a recourse before the “tribunal administratif” if trespassed, just because it would be a
bad signal on the credibility of public legal environmental norms.
67
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-

CSIRM has been clearly organized in this way: the objective was well-defined from outside
(produce a common report to shed light on public decisions and the network). It was composed
of specialists in very different and extremely specialized compartments of knowledge. For
achieving efficient synthesis of so many different paradigms of thought and research, the key
point was the network organization. The experts were peers with total freedom of speech. The
network was functioning through multiple bilateral and multilateral back-and-forth68. Their
efficiency depends on how this network is managed.

-

By contrast in the CSS the implicit principle is that individual’s voice (in this case, the voice of
delegates of groups of individuals) is more valued in itself than for its specialized contribution to
a collective output. CSS was therefore a forum. Its existence reflected the principle of individual
primacy, although with people educated enough to exchange on subjects still unexplored and to
receive technical information from experts.

Of course CSS, like CSIRM, is a distributed networks, for CSS participants are themselves
representatives of more or less structured networks (for instance France, Nature, Environnement, FNE,
is a federation of thousands of associations). However for the CSS members managing the CSS internal
network itself was secondary whereas the demand for involvement in the decision was dominant.
So, the combination between on the one hand the recognition of everybody’s right to become a
stakeholder as a matter of principle and whatever her expertise in any environmental or societal issue,
and on the other hand the need to resort to highly specialized, though “dispersed” and unevenly
shared, available knowledge seems to be the central challenge for public management illustrated in
this case.

B.2. Key learning and final remarks
As often observed (in the literature), public value is not exclusive to the public sector and
therefore the notion of public value in the sense of what is "desirable" and based on individual
perceptions according to Moore and others, puzzles many of our actors.
The first lesson that was drawn is that it is nowadays impossible to impose decisions from the
top without them being discussed and even disputed with stakeholders in their wide range/interests69.
Therefore the corollary is the need for transparency on the various issues at stake. However, we
remain in a vertical system for the sake of the general interest:
“ Public information and transparency are essential in this field, including on the reflection we
can have and negotiations at all levels, so that people know exactly where they stand, and this
to avoid the: ''Just do this or that''. So this notion of transparency for the quality of the debate
to be conducted is essential for us because we can no longer do as we did thirty years ago with
a polluting factory by saying: ''people will deal with [...]. [But] we need some industrial-type
companies, so we have to be able to get them accepted. On the other hand, [...], we also need
Via e-mails, sms, phone talks, video-conferencing, and face-to-face meetings to shape a consistent and significant
final output.
68

Or, ‘’taken in secret and which would be imposed by their intrinsic force only’’ as quoted by the Conseil d’Etat in it
report on participation (Conseil d’Etat (2011). Consulter autrement, participer effectivement. La Documentation
Française, p. 10).
69
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to be able to impose recommendations and adjustments on the company, [...] to better respect
the short-term interests, at least in the medium term, of the population. Then, in our (French)
system, it cannot be by consensus, it is inevitable that at some point someone will have to take
the decision, obviously under the control of the judge who will examine the situation in all its
aspects’’. (FR 10)
The difficulty is to capture this general interest and therefore the public value. This raises the question
of justification: what type of value to consider? The questions of public (but also private) decisionmakers focus on objective values opposed to subjective ones70:
‘’ Frankly, in this case, I really became aware of the weight of the irrational on the management
of these subjects and in the light of this, the State cannot remain only in the technical and in the
sovereign fields, it is simply not possible. This Alteo case has really made us aware that we have
to get out of our 100% sovereign posture by keeping a strong, impartial position, whatever we
want, but, we have to listen. [...]. Because if we don't, [...] we're out [...], it will come back
through the window, [...].’’ (FR6).

So the second lesson is that of considering perceptions, and therefore of raising awareness of
the different dimensions of knowledge and beliefs mobilized in relation to the problem to be
addressed. It is obvious that this tandem (CSS/CSIRM) has been truly important in this particular area
of learning. The diffusion of similar tools elsewhere, even more agile and modern, opens a new way
to upgrade participation in the French tradition as described by the Conseil d'Etat in its report entitled:
"Consulter autrement, participer effectivement” (2011):
‘’It is by no means a participation in the decision in the sense of co-decision; the decision remains
the responsibility of the authority legitimately empowered to take it and assume it. It is about
participation in the elaboration of the decision, in the dynamics thus created’’.
In this sense, the CSS/CSIRM tandem illustrates a “deliberative” administration model as
qualified by the State Council (the highest administrative court in France) that ‘’seeks to implement
new procedures, characterized by transparency, openness, debate, iteration and reporting’’. In this
respect, it is a ‘’concertation’’ process71. In doing so, the escalation of the conflict has been avoided,
and new ongoing procedures and decisions should further evolve cultures to take into account new
interests/values to the benefit of social acceptability72.
A specificity of this case is the highly technical and scientific content of the subjects in discussion
among the stakeholders both in CSS and SCIRM. This means permanent recourse to expertise and
scientific knowledge. The appropriate balance between the weight placed in experts’ voice on the one
hand and on people voice on the other is the main dilemma for public management here. Invoking
democracy requires that individual voice, i.e. preferences, beliefs, desires etc. be paramount and,

As summarized by Meynhardt (2009) and many others.
In France, semantically and academically, ''concertation'' and ''consultation'' refer to distinct processes.
‘’Concertation’’, as its roots indicate, aims to act "in concert", i. e. collectively, to achieve an agreement satisfying a
common objective. “Consultation”, on the other hand, aims merely to collect stakeholders' opinions and attitudes prior
to a decision, without being part of the collective decision-making process (Touzard, 2006). As defined in the Richard
report (CNTE, 2015) the public "concertation" includes environmental dialogue and public participation.
72 See in the literature review Baba & Raufflet (2015).
70
71
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therefore listened carefully. This raises the question of how to reach a proper aggregation of the
stakeholders’ voices when some are exuberantly expressed to influence the outcome, while others
remain silent. As to expertise, it is distributed among a variety of highly specialized individuals. How
should they be chosen? And is it possible to aggregate consistently so many different expressions of
expertise among people who are usually reluctant to speak out of their expertise when they are
genuine experts? Who is entitled to make this aggregation?

Some relevant references/documentation about the CSS/CSIRM Tandem:
http://documents.installationsclassees.developpementdurable.gouv.fr/commun/Z/6/8a8d5fa052f050630152f057052e0036.pdf
http://documents.installationsclassees.developpementdurable.gouv.fr/commun/Z/8/8a8d1b97638d768401638d83ccf10008.pdf
http://www.bouches-du-rhone.gouv.fr/content/download/24079/145588/file/CP%20Alteo%202%20souscommissions%20sont%20créées%20par%20le%20préfet%20qui%20invite%20la%20commission%20nationale
%20du%20débat%20public%20à%20y%20assister%20180717%20.pdf
http://www.bouches-du-rhone.gouv.fr/Publications/Publications-environnementales/Commission-de-Suivide-Site-CSS/Alteo
http://www.bouches-durhone.gouv.fr/content/download/22043/134589/file/CP%20CCS%20Alteo%20Février%202017.pdf
http://www.bouches-du-rhone.gouv.fr/content/download/27956/166602/file/CP%20-ALTEO%20AP%20Réduction%20des%20valeurs.pdf
http://www.bouches-durhone.gouv.fr/content/download/26984/161714/file/Cp_arrete_alteo_mangegarri.pdf
http://www.bouches-durhone.gouv.fr/content/download/30096/176764/file/CR_FS_Terre_CSS_ALTEO_du_25.05.2018.pdf
http://www.bouches-durhone.gouv.fr/content/download/29047/171887/file/rapport%20du%20garant%20de%20la%20CSS%20Alteo
%2028072018.pdf
http://www.calanques-parcnational.fr/sites/calanquesparcnational.fr/files/atoms/files/avisv2progsuivimm_csirm_01072016_sign.pdf
http://www.calanques-parcnational.fr/fr/actualites/comite-de-surveillance-et-dinformation-sur-les-rejets-enmer-rejets-alteo
https://alteo-environnement-gardanne.fr/-Communiques-Alteo-#R743
https://alteo-environnement-gardanne.fr/IMG/pdf/avis_csirm_2019-05-20.pdf
http://www.bouches-du-rhone.gouv.fr/Publications/Publications-environnementales/Installations-Classeespour-la-Protection-de-l-Environnement-ICPE/Installations-Classees-soumises-a-autorisation-et-aenregistrement-et-carrieres/Gardanne
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https://www.modernisation.gouv.fr/outils-et-methodes-pour-transformer/le-referentiel-marianne-socledengagement-interministeriel-en-matiere-de-qualite-daccueil

Main bibliography related to this report:
Boutin Nathalie (2018). Management territorial et conflits environnementaux industriels: à la recherche de la
biodiversité. Doctoral dissertation, December 12, 2018, Aix-Marseille University.
Boutin Nathalie, Batteau Pierre, Gachet Sophie, Hernandez Solange, Raynal Jean-Claude (2018). Conflits
environnementaux locaux et dilemmes de la gestion publique: étude de deux cas industriels. Politiques
et Management Public, 36/2 Avril-Juin 2019, 141-167.

Relevant documentation collected:
- In accordance with the COGOV procedure, relevant texts from the agencies (e.g. strategy plan, policy
report) were collected.

Answers to the questions in Appendix 5
Table related to models of government

MODELS OF GOVERNMENT
LITERATURE REVIEW

(WP1

COGOV Present/
absent

Significance
of presence
in interviews:
*
low
Comments
**intermedi
ate, *** high,
****
dominant

The public value school (PVS)

− The SDe agency’s strategy drives its design of a
present
formal organizational structure;
**
− The PVS is an explicitly public sector managementpresent
oriented model;
− Public managers are stewards of public value
present
more than as loyal agents of politicians;

****

***

− The key notion of the PVS is the ‘creation of public
value’ defined as the positive impact of services on
present
public needs (collectively identified and selected
through democratic means);

****

− The PVS is friendly to some adapted notions of present
corporate strategic management developed by

*
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Strategy design is itself highly constrained by the
formal organization of public administration but
once defined in this case, it has driven innovative
structures.

All top civil servants here have received delegation
to act freely with the unique objective to put an
end to the conflict.

MODELS OF GOVERNMENT
LITERATURE REVIEW

(WP1

COGOV Present/
absent

Significance
of presence
in interviews:
*
low
Comments
**intermedi
ate, *** high,
****
dominant

private sector orientated writers while seeking to
maximize public value rather than shareholder value;

− Strongly associated with the work of Mark Moore
and his key heuristic device of the ‘strategic triangle’ present
of public value which may appear;

**

Through this case, public managers are
acknowledged as having the capacity and freedom
to undertake and act, which generates innovation.
But at the same time, it is highlighted that this
power cannot overstep or overtake the political
authority. Precisely the capacity to innovate arises
from the political injunction. Nevertheless, the fact
remains that the search for public value leads to
deep reflection and radical change.

The Network Governance Model (NG)
− A broad shift from narrow ‘government’ to wider
present
‘governance’;

****

− Involving a wide range of non-state actors as
present
partners;

****

− More use of networks and less use of hierarchy
present
and markets as a governance mode;

***

− The role of the state here moves from command
present
to indirect ‘steering’;

****

− Networks are ‘semi-autonomous’;

present

****

− They may often be used to tackle cross cutting or
present
‘wicked’ issues;

****

Specifically,
network
and
collaborative
governance aims to reduce wicked issues

***

Wicked problems are characterized by
knowledge/value that are not convergent and not
standardized. As a result, there is no uniformly high
level of trust among all members of the network
including citizens representatives (such as NGO,
local associations etc.). However, within the State
Services agency, the level of trust is high. The
Prefect trusts those he has mandated to
implement the devices.

− Need high levels of trust;

present

− They may operate at the subnational (regional)
present
level as well as the national level;
Related questions
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****

The Prefect declares himself as rather a
coordinator than a pilot.
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− What is the declared strategy of the public agency
The declared strategy seems to bear essentially on the objective of efficient
being studied in relation to the construction and
coordination of the networks
operation of such complex networks?
− Are such networks indeed critical in achieving its
No! All the networks involved are needed for conflict resolution: if one is
core decision-making and service delivery goals or
missing the whole construct risks to fail.
could they be delivered on a single agency basis?
− What is the role of the public agency precisely in Organizing the interconnections among the different networks of stakeholders
steering such complex networks and how does it do and resource providers (in particular the scientists and the technical agencies
it?
of the ministry of environment.)
− Have new consultative and deliberative processes
and arenas been constructed to facilitate network present
working?

****

The innovation studied is precisely the delivery of
two connected arenas to do so

**

Yes: some interviewed people mentioned the
reshuffling of resources and roles that has been
necessary in the regional and local public services
for implementing these arenas

****

The limit is that any co-produced ideas or change
coming out of the arenas will have to be proceeded
in legal texts, also under constraints that out of
control in such arenas and are therefore in fine
signed by the Prefect or a Minister as a top-down
political decision.

− Have resource flows been redesigned (e.g. made
present
more ‘joint’) to support such network working?

− Are there limits in practice to network autonomy
present
from the state? How does the state steer?

− What are the behaviors, skills and competences
within public agencies needed for the design of See drivers (capabilities of State services)
effective networks (may link to RBV)?
− Have these design issues been explicitly addressed
Yes and no. The CSS was designed on the basis of regulatory texts, but differs
within a strategic process and/or text undertaken by
significantly in its intensity. The CSIRM is a genuine innovation.
the agency?
− Are key relevant academic texts drawn upon (e.g.
present
Rhodes. Osborne) at all?

***

The Co-Production Model
− Bottom up and less hierarchical approach;

present

***

− Collaboration with many non-governmental
present
actors;

****

− The agency adopts a facilitative rather than a
present
command and control style;

****
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Not quoted, but relevant
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− Collaborative, interactive and horizontal mode of
present
working;

****

− Shared decision-making processes;

present

***

− Two way flows of communication NOT one way;

present

***

− May be facilitated by ICTs/e government;

present

***

− Focus on collaborative service innovations;

present

***

− May relate to ‘wicked problems’ or communitypresent
based issues;

****

A conflict of this type is typically a "communitybased" and "wicked issue" because (i) it has been
recurrent under various forms without solution
during decades and (ii) because it could
degenerate today in situations out of control if not
properly tackled and (iii) because knowledge,
beliefs, values, and vested interests of
stakeholders are extremely heterogeneous. It is a
compelling case for the public administration!

Related questions
− How do public agencies design new deliberative
processes to support such co production and CSIRM and CSS in the chosen design are new deliberative structure
innovation?
This innovation looks essentially experimental. It could induce similar design
− Do they have a theory of collaborative innovation
for other environmental conflict and lead to a new doctrine (Mintzberg's
in their strategies?
emerging strategies).
− How are new deliberative processes designed?

See case description for details

− What new platforms and arenas are created,
See case description for details
including ICTs?
Yes : drawing on internal resources of the agency (Prefecture) and on outside
− Are there resource needs to support this new
resources of other public services (university, research institutions, other
mode of working? if so, how are they identified?
technical agencies)
The Collaborative Public Leadership Model
− May be closely aligned with the co-production
present
model;

***

It is obvious that these devices lead to coproduction.

− Seen as highly appropriate for ‘wicked problems’
present
and multi-agency settings;

****

Precisely built for this purpose

− Characteristics of a system rather than a single
present
agency perspective;

****
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− Leads to a new and much wider leadership style –
from top-down management within one
organization to a range of wider leadership tasks present
including acting as: steward, ideas champion,
facilitator, capacity builder, dialogue creator;

****

− Collaborative leaders follow as well as lead;

****

present

− Collaborative leaders may seek to support and
empower weaker stakeholders to build inclusive present
dialogue;
− Collaborative leaders emphasise creativity as well
present
as operational management;

****

This is the case. The French hierarchical system
has greatly facilitated this leadership

The use of the guarantor is illustrative of this
desire. Thus, the least experienced actors have
benefited from its expertise and support to help
them in this process of dialogue.

****

− Building of wider legitimacy and high trust levels
for tackling complex public policy problems is present
important;

****

This is one of the aims of these devices: but in our
case it is a question of restoring trust and
legitimacy.

− Collaborative leaders emphasise creativity as well
present
as operational management;

****

This was the case with the creation of CSIRM,
emerged from collective reflections

****

The dialogue tools (CSS), in particular the CSS,
were built according to this formula (broad multisectorial and multi-level participation (Grenellian
framework)

****

Yes and no. The Prefect held presided over all the
plenary CSS (as it is a mark of consideration). But
he has largely delegated (CSS land / sea) the other
meetings by involving the sub-prefect and his staff.

− May well be a multi-sectorial or multi-level
present
approach;

- May take the form of more distributed and less
present
individualised forms of public leadership;

May be associated with particular and distinct public
present
managerial styles and competences

****

Related questions:

Is such a style really evident in the cases or does
present
vertical top down management persist?
****
In which settings is it most evident?
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As mentioned above, the French State apparatus is
precisely built on a top-down system. What is
particularly interesting here is that this case
highlights an attempt to bring out a new mixed
bottom-up top-down system.

Wicked problems such as local environmental conflicts.
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May be associated with particular and distinct public
Certainly experience and capabilities are decisive.
managerial styles and competences
What are the concrete skills and competences seen Capabilities: Wisdom, caring, ground working, networking, listening skills,
as required?
responsiveness, sens of public interest, ethics.
What are the career backgrounds of those public Most of the managers considered as ''good'' were very experienced. For
managers who are perceived as being good at example, they had experienced difficult problems and had to manage crisis
collaborative management?
situations and complex reforms (e.g. public debate guarantor).

Table related to Strategic Management School (From Ferlie and Ongaro, 2015)

STRATEGIC MANAGEMENT SCHOOLS (From Ferlie Present/
and Ongaro, 2015)
absent

Significance
of presence
in interviews:
*
low
Comments
**intermedi
ate, *** high,
****
dominant

THE STRATEGIC DESIGN AND PLANNING SCHOOLS (SDe and SPla)

**

Strategy design is itself highly constrained by the
formal organization of public administration but
once defined in this case, it has driven innovative
structures.

− The SDe seeks to achieve a strategic fit between a
particular organization and an analysis of wider present
external environment;

***

Applicable to all reasonable strategic schools.

− The SDe strategy making is normally seen as being
led by senior managers and their advisers and then present
handled to middle management to implement;

*

True in general for the French decentralized State
services but not relevant in this study

− Then SDe has a written and official strategic plan
present
which is data informed;

***

Such plans do exist but are powerless or irrelevant
for creating public value in such conflicts.

− The SDe agency’s strategy drives its design of a
present
formal organizational structure;
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STRATEGIC MANAGEMENT SCHOOLS (From Ferlie Present/
and Ongaro, 2015)
absent

Significance
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dominant

− The SDe uses well-known analytic techniques to
assess the external environment (e.g. search for the
presence of the PESTEL, Political, Economic, Social,
Technological, Environmental, Legal diagnostic tool)
and internal organization (e.g. use of SWOT,
Strengths, Weaknesses, Opportunities, and Threats
tool) The SPla develops the SDe further, representing
greater formalization;
− The SPla is characterized by the presence of longpresent
range plans and planning units;
− The SPla has specialist planning staff, based in
headquarters, uses long-range forecasting and
present
operation management techniques and then passes
plans down to middle management to implement;

No formal tools used but intensive exchange of
views among top decision makers at the national
Cabinet level before defining the road map of the
Prefect and its decentralized State services.

*

This is a standard feature of the French planning
mindset but the design of the agency innovation is
weekly related to it.

*

This is a standard feature of the French planning
mindset but the design of the agency innovation is
weekly related to it .
Not relevant for the case since the innovation
looked more like an experiment and relies on visual
short-term piloting rather than long term plans.

− The SPla elaborates strategic plan document with
absent
long term projections;
THE STRATEGIC POSITIONING SCHOOL (SPo)
Not relevant
THE MINTZBERGIAN STRATEGY (MS)
− The organization’s strategy is defined as a more
emergent process or as a pattern in a stream of
present
decisions rather than as adherence to a fixed longterm plan;

****

The strategy adopted to tackle this conflict is very
strongly of Mintbergian type, in contrast with the
usual French administrative approach of those
situations

− Strategy making is seen as pluralist terms and can
involve a greater plurality of actors than solely the present
top management;

****

Strategy is adapted and implemented "chemin
faisant" (en route) with the many actors involved.

− Strategies can be traced back to a stream of local
decisions which only later build into a pattern and present
then go on to trigger major changes;

***

Yes, see subsequent disseminations of these
ideas/devices and the related questions.

****

The prefectoral decision issued in December 2015
by the Prefect cabinet may be seen as a road map
for CSS and CSIRM. Interim positions are formally a
requirement for the scientists of CSIRM.

***

Typically the CSS / CSIRM meetings act as
workshops, and the Prefect has organized among
his services as well meetings to involve staff

− Search for the presence of short and more general
present
mission statements or interim position statement;

− The MS uses workshops, away days and
present
deliberative processes to involve staff;
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THE (SOCIAL) ENTREPRENEURIAL SCHOOL (ES)
− Strategy making in small and medium scale
settings, often highlighting the strong, personal,
present
influence of a founder or entrepreneur rather than
formal corporate or business planning systems.

*

Although with a strong national echo and quite
symbolic, the case is at a local small scale. The
personality of the Environment Minister and of the
Prefect and has been certainly a major
determinant of the path followed.

**

The Prefect behaved as a risk-taking entrepreneur
(such top public officers are always sitting on an
ejection seat, activated in case the conflict go
awry). In the crisis periods they play the role of
fuses to protect the Cabinet members. Here the
Prefect accepted the risk of the innovation (in
particular that of clashes with more traditional
public methods for dealing with such conflict).

**

This is indeed the case for residents' associations
and environmental associations.

− An entrepreneur is seen as an individual who
accepts a high level of personal risk to launch a new
present
product or service, acting as a founder and an owner
manager of a small medium enterprise;

− In small non-profit organisations a similar process
may be evident but dependent on ‘social’ rather than
present
economic entrepreneurs with the vision to construct
new social settings;
− ES is dominated by the search for new
opportunities rather than dealing with existing absent
operational problems;
− Power lies in the hands of the CEO/founder often
present
unwilling to delegate operational responsibilities
− May be present in a crisis when power is
present
centralized upwards e.g. retrenchment;

It is precisely the opposite.

*

Power is usually in the hands of the Prefect but in
this case, it has been the opposite: effort of wide
delegation.

*

Yes but a case of retrenchment instead through the
innovation.
The Prefect was neither autocratic nor charismatic
but his personality allowed the innovation to work.
He designed it but during the implementation, he
acted as a mediator between the parties.

− May be present in an autocratic public agency or
a new social enterprise dependent on a strong vision absent
from the founder (often one charismatic person);
THE CULTURAL SCHOOL (CS)
− Organization’s culture here is seen as more
fundamental than both formal structure and present
strategy;

− The CS is less short-termism and action-oriented
and rational analytic than the SDe. It is also less
individualistic and more collectivist in orientation;
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**

The agency in charge is composed of experienced
civil servants with a high level of education
(master, engineers). They have been determinant
in the implementation.
Ambiguity here in the content of the "cultural
school": the innovation may be both individualistic
oriented while clearly aiming at collective
solutions.

STRATEGIC MANAGEMENT SCHOOLS (From Ferlie Present/
and Ongaro, 2015)
absent

Significance
of presence
in interviews:
*
low
Comments
**intermedi
ate, *** high,
****
dominant

− The CS moves beyond ‘transactional’ focus on
operational decisions to more ambitious
‘transformational’ leadership which raises levels of present
motivation from the workforce and engaging with
their perhaps unconscious emotional needs;

****

The Prefect has mentioned how the strong
involvement of several people in his services has
allowed the design of the CSIRM-CSS mechanism.
He was systematically inquiring about the ideas
and opinions of his collaborators about the case.

− The CS had references to the presence of a high
present
commitment or excellent culture;

****

Predominant culture of engineers with a strong
stewardship attitude for public service.

− Interviews would be likely to uncover quotes
relating to the presence of a strong value system in
the organization. The organization may have present
negative (bureaucratic) as well as positive
(innovative) cultures;

***

The importance of culture in this case was
stressed. See barriers.

− The CS also stresses on a transformational and
present
‘authentic’ leadership style;

***

− Look for the use of a cultural diagnostic tool (e.g.
absent
cultural web);
THE RESOURCE-BASED VIEW (RBV)

***

The RBV can be traced here in the availability or
the Prefect to request contributions from a wide
variety of other agencies, of the university, and of
the National Park.

− The organization in this school is seen in terms of
its tangible and also intangible resources, including
its underlying knowledge bases which taken as a present
bundle produce competitive advantage in an
advanced economy;

****

Knowledge is the keyword in this case: it is public
and accessible. However, knowledge (in particular
technical and scientific) is highly distributed in the
hands of many actors.

− Organizations have different resources profiles
(known as core competences or dynamic capabilities
which evolve over time) and are hence present
heterogeneous, with such variation exerting
performance effects;

*

− Heterogeneity or differences between an
organization’s resources is a fundamental
present
assumption for this school so that organizations
within the same sector can vary a lot;

*

− Knowledge-based view of strategy. RBV looks at
present
the internal capacities of the organization;

− The ability to sense, acquire and use knowledge
from outside (absorptive capacity) is a key core present
competence;

273

****

The challenge is to manage the network of
knowledge resource to extract the appropriate
piece of knowledge .

STRATEGIC MANAGEMENT SCHOOLS (From Ferlie Present/
and Ongaro, 2015)
absent

− Effective knowledge management or mobilization
present
is likely to be a key core competence;
− Search for the presence of RBV related terms (see
present
above) in documents and interviews;
− In this school, the agency is likely to present itself
as highly distinctive in its sector and as possessing present
distinctive assets which have built up over time;

Significance
of presence
in interviews:
*
low
Comments
**intermedi
ate, *** high,
****
dominant

****

Every actor in this case has been required to make
a contribution to collective knowledge for
decision.

****

Reference to manipulation of knowledge resource
by most interviewed actors.

****

By definition, this agency (the set of decentralized
State services under the authority of the Prefect) is
a unique organization is the "Region".

**

There are references in some interviews to the
discussions that have taken place between the
Prefect and the central government services to
prepare the Road Map to cope with this conflict
situation.

CORPORATE GOVERNANCE SCHOOL (CG)
Not relevant

− Search for the strong and active role of the Board
(including non-executive directors) in strategy present
making in the public agency or NGO concerned;

THE STRATEGY AS PRACTICE SCHOOL (SPrac)
− The SPrac is interested in micro-level study of
concrete and local strategic practices. The focus is on
micro activities that, while often invisible to
present
traditional strategy research, nevertheless can have
significant consequences for organizations and those
that work in them;

***

− The SPrac has retained a more pluralist focus
including middle managers, management consultant present
and boundary spanners (VS SPro);

***

− A SPrac perspective has a strong alignment with
public and not-for-profit settings, because it does not
assume the presence of strong competitive forces
shaping the organization and its openness to pluralist present
forces such as influential professionals who my
counterbalance the traditional power of top
management;

****

− Search for the active use of micro events such as
away days or task forces at the bottom of the present
organization;
****
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The whole case such as described is the story of a
sequence of micro-events and decisions that
interact and have to be stabilized to prevent a
catastrophic trajectory. It is typically a ‘’dynamic
game’’ situation.

STRATEGIC MANAGEMENT SCHOOLS (From Ferlie Present/
and Ongaro, 2015)
absent

Significance
of presence
in interviews:
*
low
Comments
**intermedi
ate, *** high,
****
dominant

− Strategy making is here likely to be more
present
collective, dispersed and bottom up;

***
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It is essentially the case: To speak the language of
game theory. The innovation is a new way to play
an open game for creating public value: the
general design of the rules of game is a top-down
process, but when playing the game the process is
interactive: players' strategic options are many,
the corresponding expected "payoffs" are
different for each player. Strategic reasoning is at
work (need to anticipate other players' move). The
trajectory of the game provides retroactive
information to the top people for strategy
adjustment (a bottom up process).

Report on the digital innovative practice Mysuggestion.gov.si
(Predlagam.vladi.si)
Author: Sanja Vrbek
Abstract
The innovative practice Mysuggestion.gov.si (Predlagam.vladi.si) represents a digital tool that
enables direct two-way communication between citizens and the Government, with the aim of cocreating public policies. The portal not only provides an opportunity for citizens to challenge
existing legislation, but also to set the policy agenda by raising (and proposing solutions to)
problems that have been overlooked by the Government. Within this framework citizens can
submit policy ideas, discuss them in an open forum, and vote for them. Proposals that get
significant popular support qualify to be considered for implementation by the relevant
institutions. As such, Mysuggestion.gov.si is recognised as a promising innovative practice with a
strong co-creation potential at the highest policy level.
A. AGENCY/ORGANIZATION AND THE TRACER INNOVATION
A.1. Organization background
The Government Communication Office (2019) (hereafter the Office) is an independent
and professional service responsible for ensuring reliable, up-to-date and comprehensible
information to the Government, the domestic and international publics.73 To achieve this, the
Office works closely with the government spokesperson, ministries and government offices, as
well as professional/academic institutions and experts covering specific issues and areas of
interest. The Office is composed of two divisions ‒ the Government Communication Division 74
and the Division for the Promotion of Slovenia ‒ and the General Affairs Service (ibid.).
The mandate of the Office is to secure publicity and transparency of the work of the
Government (Rules of Procedure 2001, Article 51). Moreover, the Office is responsible for the
public image of the Government, by deciding what exactly from the government sessions (which
are closed for the public) and how is going be presented and communicated to the public. These
activities are performed in a close cooperation with other PR offices across the Government (i.e.
Specifically, the responsibilities of the Office are: to ensure that the work of the Government is public and to inform
the domestic public about the work of the Prime Minister and ministries; to provide know-how and technical support
to ministries when conducting communication campaigns; to inform the international public about the work of the
Slovenian Government, the Prime Minister, ministries and the President of the Republic of Slovenia; to provide
professional support to the government spokesperson and public relations (PR) offices across the Government; to
organise communication campaigns and to provide communication support during events of national importance; to
plan, carry out and co-ordinate promotional activities of the country; to enable direct communication between the
government and citizens (e.g. web communication and call centres) (Government Communication Office 2019).
74 The Government Communication Division has been responsible for the development and implementation of the
digital innovative practice Mysuggestion.gov.si. Beside the work on the portal, this division covers wide range of
responsibilities: coordinates government public relations and develops its PR approach; strategic planning of
communication activities and analyses; expertise and administrative work with regard to coordination of public
relations of the Government; crisis communication on behalf of the government; manages communication projects and
campaigns to support government programmes; provides expert and technical assistance for organisation and
implementation of communication campaigns conducted by ministries; manages relations (communication) with
foreign and domestic media; nurtures direct communication and cooperation with citizens and the NGO sector;
promotes the country and manages the national brand (I feel Slovenia); takes care for (strategic) communication
regarding EU projects implemented in Slovenia (ibid.)
73
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within the ministries), in which the Office takes the role of a coordinator of the process. Close
intra-institutional coordination and cooperation is considered crucial for the successful
performance of this organ. This is due to the strong dependency of the Office on other institutions
in getting credible information, especially in cases when competences and authority of different
ministries intertwine.
For this purpose, the Office has established a practice of regular weekly meetings with all
ministerial PR offices. This internal PR ‘network’ enables not only exchange of information about
the work of the Government, but also a favourable framework for organisation of capacity
building activities. Thus, the Office regularly (every 14 days) organises a lecture about the latest
trends in the PR industry and related issues.
The position of the Office as an independent organ with a coordinative role and lack of
strict hierarchy are the main reasons as to why the interviewees are reluctant to define the Office
as a classical public organisation.
We do not act as Ministries do… we are more similar to an Agency.75
This implies a significant level of flexibility as the work of this institution often goes
beyond the formal organisational format. For instance, certain projects/initiatives to be
effectively implemented require looser institutional setting, i.e. creation of ad-hoc inter-sectoral
teams from different ministries depending on the topic, and use of already available resources.
Furthermore, this flexibility is conditioned by the small size of the Office (in terms of number of
staff)76 and its dynamic of work. In particular the latter presumes capacity and skills for
adaptation to high-pressure situations urging fast reaction and self-initiative.
In addition to the flexibility and adaptation capacity as specific competences of the Office
to successfully preform its work, the interviewees have pointed out professionalism, expertise,
creditability and being up-to-date with new trends.77 Interestingly, the very location of the Office
within the structure of the Government and the leverage emerging from its role as focal
coordinative organ, have been pointed out as structural advantages that enable this institution to
pursue its mandate.
Nevertheless, even a ‘non-classical’ public organisation presumes certain level of
hierarchy and formalism. In the context of the Office, this is observed at the level of the so-called
College (kolegij) as the highest organisational instance (consisted of the director, heads of
divisions and heads of sectors) responsible for adoption of official decisions on behalf of the
Office. The College meets weekly to discuss and decide about up-coming events/tasks/
activities/projects that need to be initiated/implemented/finalised.
It is clear who the management is. Decisions are not adopted without them.
At the same time, however, it has been argued that senior civil servants (who consist the
College) are keen and open to the input of the staff. As such, the Office provides an environment
where public servants feel comfortable to share their ideas with the top leadership. Therefore,
The similarity to an Agency was explained by the variety (and substance) of tasks the Office performs: monitoring,
analytics, analysis, evaluations, and everyday operational tasks. This means that they are not focused on a specific
policy area, but they cover the PR aspect of all the policy areas that fall under the authority of the Government, e.g.
health, education, foreign affairs etc.
76 In 2008 the Office had 50 employees. Due to the austerity measures, precisely as a result of the Fiscal Rule Act, the
number of civil servants decreased to 33-34.
77 Many of this advantages/competences have been also referred as guiding values of the organisation, i.e. credibility,
flexibility and professionalism.
75
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the culture of the Office has been described as collaborative featuring relaxed atmosphere and
good interpersonal relations. The fact that there have not been significant changes in the
composition of the staff has been used as an argument that “people feel good in this environment”.
Often, the staff is invited to provide input in the framework of brainstorming workshops,
where civil servants deliberate on different alternatives and solutions to concrete challenges
faced by the Office. On these basis a shortlist of ideas/suggestions is prepared, which together
with the guidelines of the General Secretariat and the Prime minister, are taken into consideration
in the decision making process by the College.
However, the management is very flexible and they adopt fast decisions. They only show us the
direction.
Instead of being given a prescription, i.e. a detail scenario of action from the top, public
servants actually enjoy significant professional autonomy when performing their everyday tasks.
Namely, senior public servants (for instance, the director) do not deal with the content of an
answer to a journalistic question or the content of a press release about a government session.
This is left to the professionalism of individual workers. The top leadership steps in only in case
of complications or open issues. Thus, the high level of professional autonomy of public servants
in carrying out tasks, has been pointed out as the main argument indicating a lack of strict
hierarchy within the Office (in contrast to the hierarchical set-up of the public sector in general).
In line with the perception of a more flexible environment, at the expense of strict
formalism, stands out the lack of strategic formal documents that guide the work of this
institution. Namely, the key (i.e. only) ‘strategic' document that guides the work of the Office is its
annual plan.78 However, in contrast to the significant level of professional autonomy enjoyed by
civil servants, the Office itself (as institution) lacks autonomy in shaping its priorities. Thus, they
strictly reflect the priorities of the Government (2019) deriving from the coalition agreement. The
annual plan of the Office is actually operationalisation of the Government priorities, specifically
in the area of communication with the public.
We cannot bypass everything and say we will work on our own. We depend on the program priorities
of the Government. Our work must be professional regardless of who is in power ... We pursue the
main goals of the government. Therefore, all our activities are directed towards these priorities. For
instance, if at certain point the health policy is a priority, we try to help as much as possible with our
work/campaigns in this area. This is what determines and conditions our work, these are the basic
preconditions.
This implies that the flexibility and freedom of the Office in defining its tasks and activities
are within the limits of the general framework and priorities set at the highest political level
within the Government.
A.2. Perceptions of the problem
Citizens have the legal possibility to propose or amend legislation, once they have collected 5 000
signatures (of registered voters) supporting the legislative initiative (Referendum and People's
Initiative Act 2007, Article 58). Unfortunately, this opportunity has not been often used within
the Slovenian context characterised by a pretty closed political culture dismissive to opposition
voices and concerns of common citizens (Cerar 2020).
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Hence, the main idea behind the portal Mysuggestion.gov.si was improvement of the level
of citizen participation in policy making, by providing a simpler and more effective channel for
participation in policy making.
The main purpose of the establishment of this online tool is to encourage citizens to contribute with
initiatives and exchange views; thus to take part in policy making at the government-level.
(Government Communication Office 2009)79
Before the existence of the portal, public servants had often received ideas and policy
proposals by citizens via official channels of communication. This, however, represented pretty
closed communication, only between a specific citizen and the Office. The portal emerged as a
response to the observation among public servants working in the Office that citizens are eager
and interested to actively contribute with ideas and solutions to policy problems and challenges.
Nevertheless, the establishment of the portal was not a top priority at the political agenda. It was
actually a result of a contingency, i.e. of a favourable constellation of three conditions:
•

It was a ‘cheap’ project. Its implementation and maintenance did not imply significant
organisational or financial implications for the Office. Namely, it was agreed that the
project will be launched with the existing resources of the Office ‒ financial savings and
by dividing responsibility and tasks among already employed public servants.

•

It tackled a ‘hot topic’ compatible with the mandate of the Office. At that time (i.e. 2008),
e-participation was considered a ‘hot topic’ enjoying (formal and declarative) support at
the highest level in the Government (and the Office). This inspired an inside push, i.e. a
self-initiative, for finding a better way for the pursuance of the Office mandate with the
help of an e-participation tool.

•

It was considered a viable project to be implemented, thanks to the capacity of (middle
ranked) civil servants working in the Office. Precisely, their research and analytical skills
in recognising best practices of e-participation and adapting them to the Slovenian
context were crucial for the implementation of this innovative practice.

The added-value of the portal has been recognised in the fact that, on the one hand, it has
enabled publicity and transparency of the whole communication between citizens and the state
about a specific proposal, while, on the other hand, it has encouraged other citizens to take part
in this discussion and share their opinion. Accordingly, citizens who submit policy ideas not only
get a formal feedback from the relevant institution, but they get feedback from fellow citizens,
which serves as an indicator of the public ‘pulse’ regarding certain topic.
I do not think that we have come up with the idea as a solution to a problem... It is about
communication with citizens. We wanted to upgrade this communication by making it publicly
available and in this way to motivate citizens to participate.

As specific goals of the project are noted: increased participation of individuals and civil society and enhanced
dialogue between civil society and the state; direct involvement by citizens in the design of government policies,
expressing opinions on national issues and improving the functioning of the state administration; setting up an early
warning system through which civil society can alert the Government about particular social problems (Government
Communication Office 2009).
79
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Therefore, rather than as a solution to a specific policy problem, the portal Mysugestion.gov.si
has been a product of the strong awareness among public servants in the Office about the
importance of citizen participation in a modern democratic society.
The government cannot shape its policies by ignoring citizens’ opinions. That must not happen. Their
opinion is very important. We need to detect it and respond to it ...
Hence, the portal intention was to provide a digital instrument for improvement of the
existent level and quality of communication between citizens and the government. If in the period
before its establishment citizens addressed the Office via letter or an email, afterword they have
been provided with a more sophisticated channel enabling “a higher level of communication”.
The advantage of such a portal is that it enables a formal moderated channel of
communication, through which citizens can submit proposals for solution to policy problems.
Additional advantage is that it transforms individual initiatives into collective by enabling wide
open public discussion and a system of e-voting. The latter represents the key filter for initiatives
to be further considered and (if viable) implemented by the relevant institutions. Eventually, the
fact that citizens are not limited to submit proposals related to specific issues or about policy
measures that are currently under government consideration, indicates that this tool has a
potential to shape the very political agenda of the Government.
A.3. Innovative practice
After the 2008 Slovenia’s Presidency of the Council of the European Union, the director of
the Government Communication Office, asked the staff to research and find innovative eparticipation practices. This was provoked by the realisation of the senior level that there was a
need for more organised official channel of communication with citizens.
The Estonian “TID+” (Today I Decide) project, 80 promoted also by the European
Commission as a good practice of e-democracy (at the Commission’s epractice.eu portal), was
identified by the Office as the most interesting and promising practice for the Slovenian context.
Thus, Mysuggestion.gov.si has been designed and implemented as an up-grade of the Estonian
model. For this purpose, the Slovenian government hired the same Estonian firm that developed
and maintained the “TID+” portal (ibid.). However, to better suit Slovenian needs some
adaptations to the system (small technical up-grades) were made.81
The period from the idea to its realisation was less than a year. The launch of the portal, in
November 2009, was covered by one national TV station (in the popular informative show ‒
“24ur”).82 In spite of the limited media attention, the response and interest of citizens was
enormous. The very next day, the Office was surprised by a high inflow of (80) citizens’ initiatives.
In addition to the media coverage, the relatively high rate of citizens’ initiatives in the
beginning was explained by the ‘user-friendliness’ of the portal. The portal is simple to be
accessed and used by citizens. Although only registered users may submit initiatives, the
80 The “TID+" project has been successfully operating in Estonia since 2001 (Government Communication office 2009).

It builds on an electronic e-participation system that enables citizens to submit ideas, discuss them and vote for them
(e-Governance Academy 2019). This innovative practice has emerged from the collaboration among the European
Commission, the Government of Estonia and the non-governmental organisation e-Governance Academy. Moreover, it
has developed an open source software for e-participation, which was taken as the basic model for the Slovenian portal
Mysuggestion.gov.si (Government Communication office 2009).
81 These changes did not imply significant financial implications; thus, the portal was still considered a cheap option
for the Government to install an interactive on-line tool for citizen participation.
82 Although the Office sent a press release to all electronic and written media, only one TV station covered the story.
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registration process is easy as citizens need to provide only their name (or a screen name), e-mail
address and password.
Only registered users can submit their proposals, participate in discussions and vote. Unregistered
users are free to read the content posted, but they cannot submit proposals, comment or vote. (Rules
of Mysuggestion.gov.si 2019)
However, the impression was that the staff working on this innovative practice was not
prepared for such a high interest from the public (Dnevnik 2011). Although, a feeling of surprise
among them was understandable in the beginning of the project, experts have criticised the lack
of response later in the process ‒ in terms of measures that would improve the system to sustain
higher level of citizen participation (Dnevnik 2011; Savnik 2018b). Thus, the silence and lack of
promotional activities, was interpreted as an indication that the project did not have an ambition
to achieve wider and stronger impact on the ground (Savnik 2018b).
The format of the innovative practice is such that each initiative is consisted of a title and
summary providing clear and concise explanation of the proposal. The key criterion for an
initiative to be seriously taken into consideration is to tackle systemic issues under the authority
and competence of the Government of the Republic of Slovenia (Rules of Mysuggestion.gov.si
2019). In addition, it needs to comply with the rules of the portal prohibiting hate speech, use of
the portal for commercial purposes (advertising) and diffusion of false information (Rules of
Mysuggestion.gov.si 2019). In case of violation of these rules and of “the basic principles of
interpersonal respect” (ibid.), the moderator of the portal has the right to remove inappropriate
content. The removal presupposes clear explanation of the reasons that led to this measure.
The portal is managed by two moderators, who dedicate quarter of their working day to
this task. This means that its management is not considered a full-time job, but an additional task
to their prime responsibilities. At the present level of traffic (of the portal) and work dynamic
(within the Office), the human resources allocated for this purpose are considered optimal. More
importantly, the management of the portal is not recognised as a significant additional workload
for the two civil servants working as moderators.
Thus, one of the moderators is responsible to review each submitted initiative whether it
complies with the rules of the portal and whether similar initiative has already been submitted.
The second moderator is responsible specifically for the initiatives that have managed to gain
enough votes to be forwarded to state institutions for further consideration. Also they (the second
moderator) are responsible for monitoring the progress of the initiatives and for informing the
public about their status (whether it is accepted, denied or implemented). Both moderators share
the responsibility to monitor the quality of the discussion and comments of other citizens, posted
under each initiative.
The ‘life cycle’ of a citizen initiative submitted through the Mysuggestion.gov.si portal is the
following:
1. A registered user submits a proposal.
2. There is a period of 15 days for discussion (among citizens, i.e. users) and improvements
of the proposal.
3. After this period users vote whether they support or reject the initiative. The proposal is
accepted if there are more votes in favour and if at least 3 % of the active users have
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participated in the voting; accordingly, the proposal is rejected if more votes are against
or the participation of the active users is less than 3 %.
4. No later than 30 days from the day the initiative has been received, the state institution
needs to respond about its prospect of implementation. After this answer is published at
the Mysuggestion.gov.si portal, it becomes a subject of debate among users.
5. In case a state institution rejects an initiative that has obtained enough votes by citizens,
it needs to explain the reasons as to why implementation is not possible.
6. If an initiative receives a positive answer form a state institution, the portal moderators
take the responsibility to monitor its implementation – to follow the developments and
measures undertaken by the relevant institution. This implies regular communication
(every 3-6 months) with the relevant organ and information about the progress.
On average, the Office receives 2 initiatives per day. It has been observed that citizen
participation depends very much on the topic – more controversial issues (e.g. compulsory
immunisation) attract higher number of comments. To keep citizens interested, as a some kind of
‘nudge strategy’, the Office prepares a newsletter containing information about the latest
initiatives, responses from institutions, list of most commented and most voted initiatives
(Government Communication Office 2011).
Hence, citizen participation is not identified as a problem by the Office. Greater concern for
them is the non-responsiveness of state institutions ‒ some Ministries are less keen to participate
than others. So, to address this problem the Office has undertaken two measures.
Firstly, they have issued guidelines for state institutions to appoint a coordinator responsible
for communication with the Office. These guidelines have emerged from the observation that
Ministries which had a coordinator were more responsive (Government Communication Office
2011). Nevertheless, a solid institutional infrastructure that, on the one hand, secures leverage of
the Office (to pressure implementation) and, on the other hand, builds a sense of ownership
among Ministries, is still lacking.
Secondly, in 2015, the Government Committee on the Organisation of the State and Public
Affairs (Odbor za državne ureditve in javne zadeve) was included in the process. Once a month,
several citizens’ initiatives are presented and discussed at this Committee consisted of Ministries
and state secretaries. In the period of 2015 to the mid-2018 the Committee has deliberated on 36
proposals (Savnik 2018a). An initiative that is officially confirmed by the Committee, as a good
policy idea to be implemented, is than sent to the competent Ministry. This, however, is not a
binding decision which means that the destiny of the proposal is still fully in the hands of the
Ministry. Nevertheless, the Office feels that this measure has given them more leverage in their
relations with state institutions and that it has improved the responsiveness rate. In contrast to
this optimism, the role of the Committee has been criticised as overrated, since the number of
actually implemented initiatives still remains low (Savnik 2018a).
At the end, it needs to be mentioned that few years ago the Estonian open-source software
was replaced by a more sophisticated solution. The Office assessed that a new system is better
and cheaper solution than an upgrade of the existent. Therefore, they have replaced the Estonian
system with another open-source system, which has improved user experience.
A.4. Impacts and outcomes of the innovative practice
In spite of some difficulties and at some point, even doubts about the need of the portal
due to the low response rate and delayed answers by state institutions, Mysuggestion.gov.si is
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considered to be a good practice of e-participation (Government Communication Office 2011). As
such it has been considered directly responsible for the improvement of the Slovenia’s score on
the e-participation index – the significant leap from the 55 place in 2008 to the 20 place in 2010
(Government Communication Office 2010).
Unfortunately, in the absence of an official evaluation,83 there is a lack of unified idea
about the wider societal impact of this practice. For one of the moderators of the portal the
positive impact is recognised in securing “appropriate responses to citizens initiatives” and in the
realisation of 50 to 60 citizens’ initiatives in the last 10 years.84 According to the second
moderator, the positive impact of the portal is recognised in the existence of an official channel of
communication, precisely in the opportunity for citizens to warn decision-makers about potential
legal and policy anomalies.
As additional, i.e. unexpected positive impact is mentioned the realisation and awareness
among civil servants that citizens are actually interested and eager to actively participate 85 in
public affairs. This argument is supported by the increase of the number of citizens’ initiatives
from 277 in the year of the establishment of the portal (i.e. 2009) to 678 in 2017 and 882 in 2019
(Savnik 2018a, Cerar 2020).86
However, an outside perspective of the success of the portal does not reflect the optimism
of the Office. Namely, experts have warned that around 60 % of all citizen initiatives submitted to
the portal are not forwarded to the relevant state organ(s) for consideration (Savnik 2018b).87
“However, if we talk specifically about the proposals that are sent further, the result is really
dissimulative ‒ not even one percent of the proposals is implemented. The possibility of achieving
something with your initiative is [almost] null.” Tanja Oblak Črnič (Savnik 2018b)
There are inconsistent external estimations about the number of implemented initiatives,
which are more ‘conservative’ than those of the Office staff (see above). According to some, in the
period of 2009 to 2017, only 26 citizen initiatives were implemented (some of them not fully)
(Savnik 2018b and 2018c). More precisely, in this period, only 4 out of 6947 initiatives were
assessed to be fully implemented, while more than 90 % of the initiatives sent to state institutions
rejected (Savnik 2018a).88 According to others, in the period of 2009 to 2018, 32 proposals
received positive response, while 22 of them were implemented during the 2014‒2018
government mandate ‒ considered as the most fruitful period for implementation of citizen
initiatives (Cerar 2018). However, despite the significant proportion of implemented initiatives
in comparison to other periods, the absolute number was still disappointingly low. Moreover, this
With the exception of the report from 2011 on the functioning of the portal (Government Communication Office
2011), the Office does not have an official evaluation beyond bare statistics on the number of users and (pending,
answered or rejected) initiatives. No specific need for an official evaluation is recognised, as the available statistics are
considered to be a good enough indicator of the performance of the portal.
84 This number contradicts the assessment made by external observers, see further in this section.
85 Active participation is understood as willingness by citizens to dedicate time to a topic and to contribute with solid
arguments in the discussion.
86 The peak year was 2012, when 1503 citizens’ initiatives were submitted. This, however, was followed by a steep
decline in 2015, when their number fell to 599 initiatives (Savnik 2018a) ‒ in average 50 per month (Delo 2015).
87 This percent captures citizen initiatives which failed to get the required number of votes, as well as those dismissed
as ‘inadequate’.
88 Initiatives are rejected on the following basis: 1. the issue does not fall under government competencies; 2. the matter
is already addressed or measures for its implementation are already undertaken; or 3. the government is looking for
the best possible solution to the problem and the citizen’s proposal is one of the options considered (Savnik 2018a).
Although the last explanation leaves room for future implementation, the number of actually implemented initiatives
(see above) indicates that this is only a polite way of rejecting citizens’ input.
83

283

impetus could be explained with the inclusion in the process (in 2015) of the Government
Committee on the Organisation of the State and Public Affairs (H. H. 2015).
During the mandate of the last government (2018 ‒ 2020) only three initiatives were
registered as fully implemented ‒ the establishment of a web application for comparison of the
prices of electricity and gas suppliers in Slovenia; a permanent online access of the public to all
tenders and public procurement contracts; and the integration of removal of trash on highways
and state roads as additional activity within the programmes for activation of structurally
unemployed (Cerar 2020). Unfortunately, the list of unrealised initiatives (‘blessed’ with a
positive answer from state institutions) is longer, referring to: the use of fireworks and
pyrotechnics at New Year's celebrations; use of products for lice treatment; the right to a sick
leave for parents who need to stay in hospital with their sick child; signs for clean environment;
warnings about the harmful effects of drinking printed on alcoholic beverages; banning bets for
minors; amending legislation which discriminates women to work in mines; use of computers
during the state bar exam; inclusion of ‘kajmak' (a kind of a cheese cream) on the list of dairy
products in the rulebook on the quality of milk and dairy products, etc. (Cerar 2020).
Moreover, the limited impact of this innovative practice is also noted regarding the
substance of the initiatives positively answered by state institutions (Government
Communication Office 2011). Many of them are ‘benign’, i.e. technical in nature lacking a more
substantial societal impact (Dnevnik 2011).89 Even more substantial initiatives (that aim to tackle
an issue of wider public interest) seem to have pretty limited societal scope and reach; for
instance, the proposal for lower value added tax on cloth diapers or the proposal for better
regulation of the (mis)use of the trial period as a measure of active employment policy (Denvnik
2011; Government Communication Office 2011). The positive answer in the latter case implied
launching an investigation of the implementation of the program, rather than adoption of
safeguards that would prevent future misuses of this measure. As such, this confirms the thesis
that a positive answer to an initiative does not necessarily mean a practical solution to the
problem.
As the most significant initiatives implemented (with a wider societal impact) are pointed
out four issues (Savnik 2018a and 2018c). The first refers to the change of the conditions for the
Zois scholarship, as applicants who were already receiving a state scholarship had to give it up in
advance to be eligible to apply for the Zois scholarship (thus, in case they were not granted the
latter, they were left without any scholarship). The relevant legislation was amended and now
beneficiaries of the state scholarship, who want to apply for the Zois scholarship are granted the
right to revoke the former only after they are granted the latter. The second case refers to the
exemption from annual tax of vehicles used for transport of disabled persons. The third issue
refers to the legislative amendments that introduced the possibility for collective redress actions
applied retroactively. And the last, fourth issue, refers to regular verification of the financial
standing of tenants of not-for-profit housing, with the purpose of preventing misuse of this right.
The other implemented initiatives are recognised as either too limited in their societal reach and
impact or not fully implemented according to the solution proposed by citizens (Savnik 2018c).

89 For instance: upgrade of the software of the computers used in the public sector to allow .odf format (OpenDocument

format); adaptation of on-line services provided by Ministries to all internet browsers; extension of the voting period
of the on-line tool Mysuggestion.gov.si from 7 to 14 days; or anonymous voting at the portal Mysuggestion.gov.si
(Government Communication Office 2011).
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Although experts in general praise the idea behind this practice, they are critical about its
realisation due to the low implementation rate and partial implementation (Dnevnik 2011;
Institute for electronic participation 2014; Savnik 2018a; Savnik 2018c). The low number of
implemented citizen initiatives, especially in the first years of the functioning of the portal, was
interpreted by Simon Delakorda, the director of the Institute for Electronic Participation, as a sign
that the authorities are still trying to retain a strong grip over the legislative and decision-making
processes (Dnevnik 2011).
In addition, Dr. Jernej A. Prodnik criticised the portal at the procedural level for providing
very limited time for deliberation and debate of the initiatives (Institute for electronic
participation 2014). Moreover, he warned about the fact that the portal moderators do nothing
to empower citizens to contribute more substantially and successfully in this collaborative
process (Institute for electronic participation 2014). Similarly, Tanja Oblak Črnič (expert on
digital democracy working at the Faculty for Social Sciences) pointed out the fact that the portal
lacks clear and practical guidelines as to what type of initiatives they expect from citizens (Denvik
2011). Hence, public presentation and highlight of successful already implemented citizen
initiatives, was suggested as a potential measure which could help and guide citizens to better
prepare their proposals (Savnik 2018b).
On this basis, it has been argued that instead of citizen empowerment and substantial
participation, the portal has only created an illusion of participation (Savnik 2018a). The main
reasons that contributed to this predicament are recognised in the institutional design and interinstitutional communication, as well as the general context featured by lack of transparency at
the highest level of the government. Regarding the institutional setup and the problem of nonresponsiveness of state organs, Tanja Oblak Črnič “argues that targeting the government directly
may be too ambitious and that the issue [citizen participation] should be organized within some
intermediate consultative space” (Savnik 2018a). In addition, the fact that minutes of government
sessions are not publicly available is also seen as an issue that undermines the very essence of
this practice (Savnik 2018a) ‒ by fostering culture of non-transparency and asymmetry of
information.
I can hardly propose something to the government if the government does not tell me what is doing
at its sessions ‒ Filip Dobranić from the institute Danes (Savnik 2018a).
In addition to the experts, also citizens have been critical of this innovative practice.
Namely, in 2013, a citizen’s initiative for the abolishment of the portal was submitted and gained
enough votes to be considered by the relevant institution ‒ the Office (Mysuggestion.gov.si 2013).
The abolishment was required based on the following arguments: 1. none of the proposals which
got significant citizen/user support has been implemented in practice; 2. state institutions failed
to provide answers to a significant number of initiatives received; and 3. many good proposals
have been rejected with the explanation that there is no legal basis for the action proposed in the
initiative.
The quality of the responses of the relevant Ministries was actually a quite exposed target
of criticism for “being insufficient, not satisfactory and poorly reasoned” (Gerlič and Šoštarič
2012). Thus, similar as in the case of this citizen initiative, it has been argued that many good
proposals were dismissed in the absence of strong arguments (Gerlič and Šoštarič 2012; Institute
for electronic participation 2014; H. H. 2015).

285

“The Ministry responds to the initiatives in a very uniform and bureaucratic manner, saying that
something cannot be done, that something is already under consideration, that it has already been
rejected, etc. It is a tool that is available to people to think that their opinion counts, but the replies
of state organs convey the exact opposite message and sometimes this looks like mockery of citizens.”
Dr. Jernej A. Prodnik (Institute for electronic participation 2014)
Such a perception is problematic, as it indicates a feeling among the public that the portal
instead of contributing to more substantial and systemic changes (as initially planned), 90
contributes to small ‘cosmetic’ modifications within the existent legal framework.
Regardless of the criticism, there is no real threat over the life of the portal. Its
sustainability has been secured each year, with the adoption of the annual plan of the Office. At
this point, the abolishment of the portal is out of the question, because such a scenario is seen as
a negative signal implying that the government limits direct citizen participation in policy making.
Nevertheless, although a short- or medium-term sustainability of the portal is secured, a
senior officer from the Office has argued that it is not the format that matters (whether it is
Mysuggestion.gov.si or some other tool), but the idea of e-participation to live and be embedded
in future channels of communication. This implies awareness within the Office of the need to
follow technological trends and developments in the area of new social media and adequately to
adapt its channels of communication.
A.5. Barriers and drivers of the innovative practice
Enablers
The initial, i.e. basic precondition for the implementation of this innovative practice was
the need recognised by the Government Communication Office for the establishment of an
official channel for communication which would enable inclusion of citizens in the policy
making at the highest policy level. In addition, its practical realisation depended on the high
awareness among the top leadership of the importance of citizen participation and
cooperation,91 as well as the internalisation of these ideas by (middle rank) civil servants
working in the Office.
Intra-governmental cooperation model was recognised as the most optimal
institutional design, i.e. ‘institutional enabler’. This implied a central coordinative role given to
the Office and a network of coordinators/moderators at the level of ministries, appointed with
the purpose of keeping close and regular communication about the prospect of implementation
of citizens’ initiatives. However, the fact that this design has not been evenly applied across the
Government (due to unwillingness of ministries), and more importantly due to the absence of an
institutional infrastructure that will secure both, a leverage for the Office and a sense of
ownership on the side of the ministries, the present institutional design of Mysuggestion.gov.si
represents rather a barrier than an enabler.
Hence, as an institutional enabler that aimed to improve this situation is pointed out the
inclusion in the system of the Government Committee on the Organisation of the State and
Public Affairs (consisted of Ministries and state secretaries). There is a widespread feeling

See section A.3.
This is evident in the strong support of the top leadership as the initial push came directly from the director of the
Office (see section A.3).
90
91
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within the Office that this institutional mechanism has given them more credibility and leverage
to put (soft) pressure on state institutions responsible for implementation of citizens’ initiatives.
Moreover, a contextual enabler that has emerged in the interviews is the political
stability and continuity, precisely the undisturbed mandate of the Government. It has been
argued that an undisturbed mandate of four years enables a Government systematically and
continuously to implement citizens’ initiatives. Contrary, political changes (especially if
ideologically opposite political parties come to power) could mean a ‘restart’ of the process and
revocation of initiatives that have been embraced by the previous Government. Political changes,
however, are not necessarily seen as a barrier, but as a new window of opportunity for citizens’
initiatives dismissed by the previous Government.
If one government said NO, maybe the new government will say YES … When a new government is
formed we draw a line, which means that all published answers may no longer apply and that we
will reconsider already answered initiatives.
The case of Mysuggestion.gov.si also indicates that a positive international recognition could
serve as an indirect enabler, i.e. motivation for public institutions. Such recognition not only
contributes to some kind of pride and confidence, but serves as an internal pressure for the
institution to keep up to this standard and not to deflect.92
Barriers
The barriers refer mainly to structural and organisational shortcomings. In this context is
mentioned the average age of the Office staff. The high average age is recognised to be a direct
result of the politics of austerity pursued by Slovenia in the aftermath of the economic crisis. The
‘refreshment’ of the Office has been prevented by the Fiscal Rule Act, which has limited
employments in the public sector.
We have professionalism, knowledge, experience ... but we lack youthful dynamic and ideas.
The problem, however, is not only the demographic structure of the staff, but also the lack
of staff. The present human resources in the Office (and in the ministries) are not optimal
for the effective and efficient management of the portal in case of an increased inflow of
citizens’ initiatives. And precisely this is the reason for the reluctance of the Office to
advertise and promote the portal with the purpose of attracting more citizens who will
share their ideas.93 This lack of investments in (human) resources and the lack of ambition for
promotion of this innovation could be interpreted that the portal aims only to ‘keep up the
appearances’ of the government instead of actually and substantially transform the policy
making process.
In this context, also relevant to be mentioned is the lack of efforts and structured strategy
for citizen empowerment within the framework of this innovative practice. It seems that only
citizens with high competences and knowledge stand the chance to see their initiative
implemented (Savnik 2018b). The majority citizens, who do not possess these skills are unable
to successfully use this portal.

See section A.4.
The experience with the inflow of 80 citizens’ initiatives (the second day of the establishment of the portal) made
them realise that they are not equipped properly for higher level of citizen participation.
92
93
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The problem, however, is not only in the Office, but also in the Ministries where public
servants are overwhelmed by everyday work responsibilities, which contributes to a
perception of Myguggestion.gov.si as an additional (unnecessary) workload.
We are not flexible enough, people working in the ministries are overburdened with other issues and
with other tasks delegated by their superiors.
Although the Office has tried to present the portal as a solution to the problem of
increased workload ‒ by offering a platform where the most often asked questions will be
published and institutions would not have to answer them more than once ‒ ministries were not
convinced. Some ministries have even requested to be excluded from the project, which was not
accepted by the Office. This indicates that the level of willingness and readiness for
cooperation with citizens was not equal across the whole government.
However, as the biggest problem, i.e. barrier, the interviews have pointed out the failure
of the Office to secure answers that satisfy citizens’ expectations. Most of the answers provided
by ministries do not fulfil citizens’ expectations as they do not provide “a concrete response to
their proposal”. Citizens’ initiatives are often dismissed with the explanation of lack of
institutional competence (authority) or lack of legal basis for action. Some initiatives require
reconciliation of the positions of several ministries (e.g. five), which represents a challenge of its
own (Z. J. 2015). According to one of the interviewees this problem is almost impossible to be
tackled within the present institutional setup. Namely, the implementation of (promising)
citizens’ initiatives is hampered by the fact that they often require significant structural changes
which need to go through complicated political negotiations, institutional and legal procedures.
This inherent weakness (i.e. lack of capacity to bring about actual change) manifests as low
record of actually implemented citizens’ initiatives and contributes to a feeling among
citizens that their ideas are not seriously taken by the government (which eventually
discourages participation).
A.6. The diffusion process and communication strategy
The Office does not have (and never had) an official strategy for promotion and diffusion
of this innovative practice. Nevertheless, Mysuggestion.gov.si has been on several occasions
presented as a good practice of e-democracy and participation at different international
conferences. Also, the Office has been contacted by the European Parliamentary Research Service
(2018), in the context of the research Prospects for e-democracy in Europe, to share their
experience with the Mysuggestion.gov.si portal. A couple of times the work of the portal got a TV
coverage; however, as already mentioned a wider media promotion of the portal was never a goal
of the Office.94
Interestingly, at some point there was an idea within the Office for the establishment of a
similar portal specifically designed for entrepreneurs and the business sector. However, the idea

94

See section A.5 – Barriers.
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was soon dropped with the explanation that it would overlap with similar initiatives such as “Stop
the bureaucracy”95 and “E-democracy”96.
Independently from the activities of the Office, this innovative practice has inspired other
similar initiatives. Namely, the Institute for youth policy (Inštitut za mladinsko politiko) with the
financial help of the EU and the Ministry of Education, Science and Sport has designed similar
portal ‘Mysuggestion-municipality.si’ (predlagam-občini.si) for youth policies at the local, i.e.
municipal level. Unfortunately, this ‘replication’ has not lived and the portal is not active.
A.7. Involvement of professional staff and public services professionals
The professional staff, i.e. middle rank civil servants have been directly involved in the
design, operationalisation and implementation of the on-line participatory tool
Mysuggestion.gov.si. In the initial stage it was a civil servant from the Office that researched
potential best practices on e-participation, identified and adapted the most promising practice
(the Estonian “Today I Decide”) to the Slovenian context. Later, together with another civil
servant from the Office they took the role of moderators of the portal which presumes an active
involvement in its everyday functioning ‒ checking whether initiatives comply with the rules of
the portal and keeping close contact with state institutions responsible to provide answers to
citizens’ initiatives.
A.8. Methodology
The Mysuggestion.gov.si case was selected as one of the most ambitious innovative
practices in the Slovenian context that endeavours to tackle co-creation at the highest policy level.
This report relies on three open-ended interviews conducted on 12 of June 2019, with civil
servants from the Government Communication Office, who are involved in the management and
implementation of this innovative practice. Unfortunately, higher number of interviews was
impossible to be reached, as only four public servants work on this innovative practice and one
of them refused to be interviewed.
The standardised questionnaire, used as the methodological basis for all WP2 case
studies, builds on an extensive list of questions which require pretty specific knowledge about
the history of the innovative practice, its development, management, implementation (drivers
and barriers faced within this process), impact and diffusion. Therefore, other actors sporadically
included in the innovative practice were not in the position to provide informed answers to these
questions. Namely, the coordinators assigned in some of the ministries on informal basis (only to
report whether an initiative will be implemented and if not why not), or the members of the
Government Committee on the Organization of the State and Public Affairs (consisted of state
secretaries or ministers), simply lack an insight into the structure and very functioning of this
innovative practice ‒ thus, they were not suitable to be interviewed on the basis of the
questionnaire used. Due to the same reason (but also due to the limitations set by legislation on
personal data) it was impossible to conduct additional interviews with external actors, i.e. users
of the portal.

95 Stop the bureaucracy (2019) is an online portal, established in 2005. It is

intended for all citizens and entrepreneurs
who come in contact with the state. Thanks to this portal they have an opportunity to report any administrative
barriers, which are later considered, modified or abolished by the relevant state institutions. Thus, Stop the
bureaucracy is considered to be a tool for systematic prevention of administrative barriers.
96 E-democracy (2019) is an on-line tool that informs users and gives them the opportunity to state their opinion on
different issues that are under government consideration.
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To address this problem of limited number of interviews, we have complemented this
method with additional sources of information: review of media coverage of the work of the
portal Mysuggestion.gov.si; analysis of official documents and reports; and analysis of the content
of the web page of the portal (with a special view on the substance of the initiatives published).
B.1. Models of Government in use: Analysis of the innovative practice as reflecting the key
messages of the earlier COGOV WP1 literature review
Public Value Theory
Although the interviewees have not made an explicit reference to the theory of Public
Value, we recognise these ideas in the official Office documents (reports) about
Mysuggestion.gov.si. The establishment of the portal has been justified by the need for
collaboration with the civil sector in the decision-making process (Government Communication
Office 2009 and 2011). Such a cooperation has been referred to as the key condition and a
founding principle of a democratic society. In addition, a consensus driven decision-making
process, aimed at enhancing legitimacy and quality of decisions adopted by state institutions, has
been set as the main goal behind the early inclusion of citizens and civil society in policy making.
In this context, informational technology has been specifically referred as the key instrument that
enables access and higher level of democratic participation and collaboration between the
Government and citizens (Government Communication Office 2011).
Although the interviewees did not explicitly referred to the issues of public value creation,
citizens empowerment or increased legitimacy as (expected) results, they have stressed the
importance of the portal as a mechanism securing interactive, i.e. two-way communication with
citizens. This is relevant from the perspective of the Public Value Theory which recognises a
consistent regular dialog with citizens as a crucial condition for responsive policies.
We are a public organ that deals with communication. Not informing but communicating, which
means that it is a two-way communication.
At the same time, however, this indicates that civil servants working in the Office pretty
narrowly understand the societal impact of their work ‒ only within the limits of interaction
(albeit to-way), as if interaction is a goal in itself.
Additionally, we note traces of ‘an authorising environment’ in the actions and flexibility
of the Office as a coordinative (non-classical hierarchical) organ building relations with citizens
and other state institutions. In practice, unfortunately, the ‘authorising environment’ is
undermined precisely by this flexibility, i.e. by the lack of (formal) leverage by the Office to
pressure state institutions to better respond to citizens’ initiatives.
Network governance
In spite of the coordinative role of the Office as an independent organ within the
Government, the organisation of this innovative practice does not resemble a model of network
governance. Apart from the lack of hierarchy, other basic features related to networks such
inclusion of different (internal and external) actors at the organizational level and their
interdependence in the formation, functioning (self-governing) and decision-making are missing.
The organizational model of this innovative practice builds on the idea of some kind of
loose internal ‘network’, or better put an inter-sectoral cooperation, where the Office has a focal
coordinative role keeping close and regular communication with ministries. Nevertheless, the
fact that only internal actors (public servants) of the Office are included at the organizational level
290

of this practice, and more importantly due to the fact that the actual power and decision-making
as to whether an initiative will be implemented are in the hands of the ministries, clearly indicate
that the basic conditions of network governance are not fulfilled in this particular case.
Co-creation and co-production
The portal Mysuggestion.gov.si is a digital innovative practice of co-creation at the highest
policy level. As such it provides an opportunity (official channel) for citizens to set the policy
agenda and to formulate public policies/policy solutions to concrete problems. However, in spite
of the obvious association of this practice to co-creation, not the interviewees nor the official
documents use this term (or the term co-production) to describe Mysuggestion.gov.si. This
innovative practice has been specifically and exclusively referred to as an e-participation practice,
which could imply a lack of familiarity with these new concepts (co-creation and co-production)
within the Office.
The portal Mysuggestion.gov.si provides an interactive channel of communication, which
enables active engagement and a two-way interaction among citizens and state institutions.97 It
provides a favourable environment for debate and deliberation as citizens are provided with the
opportunity to discuss initiatives of fellow citizens and thus to contribute to the improvement of
the initial proposal. Moreover, initiatives supported by a significant number of votes (through the
system of e-voting) qualify to be considered for implementation by state institutions. This means
that state institutions are expected to actively take part in the process of co-creation: firstly, by
engaging in the debate ‒ providing (legal and practical) arguments in favour or against the
initiative; secondly, by notifying citizens about the prospect of implementation of each initiative
(and clear explanation of the reasons for its rejection); and eventually, by implementing
positively answered initiatives.
A specific advantage of this innovative practice is that it blurs the boundary between
individual and collective co-creation. What starts as an individual input (a citizen submits an
initiative) transforms into a collective act of co-creation through the process of debate,
improvement of the proposal and e-voting.
Collaborative leadership
The Office features strong collaborative culture. This is a result of the specific status it has
as an independent (‘non-classical’ public sector) institution with strong coordinative role. The
very ‘nature’ of this organ presumes awareness (among the staff) of the need for cooperation
(both internally and externally), as well as specific ‘soft’ skills such as relationship building,
listening and reconciliation of different ideas/contradictory positions.
A key role for nurturing collaborative culture within the Office plays the top leadership.
Although it is the top leadership that adopts decisions, the process preceding the adoption is more
open and collaborative than in a ‘classical’ public organ.
Collaborative leadership in the context of the Office is manifested as: organisation of
brainstorming workshops for collecting input from civil servants; high level of professional
autonomy by civil servants in the performance of their everyday tasks; and relaxed working
environment which makes civil servants confident to share their ideas/problems with the top
leadership. Thus, Mysuggestion.si has been a product of the successful synergy between the top

97

See section A.3.
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level, which provided the basic conditions and support, and (middle rank) civil servants, who to
came up with the idea and implemented it.
Unfortunately, the ‘non-classical’ collaborative environment seems to have better effects
internally, i.e. within the Office, than in the context of inter-sectoral communication (with
ministries). In the latter case, i.e. in communication with state institutions which are used to
strong hierarchy and command, the ‘soft’ skills of the Office fail to secure more substantial
responses and better implementation rate of citizens’ initiatives.

B.2. Models of Strategic Management in use: Analysis of the innovative practice in relation
to the various models of strategic management
The Office, as the key institution responsible for the implementation and management of
the portal Mysuggestion.gov.si, features two schools of strategic management: the Minitzbergian
Strategy (MS) and the Cultural School (CS).
The Minitzbergian Strategy (MS)
Instead of being led by formal strategic documents, the work of the Office is defined in a
more flexible manner. This means that, differently from other ‘classical’ state institutions (i.e.
ministries), the Office does not have a fixed long-term strategic plan that guides its work. The only
formal document that provides a kind of a strategic direction is its annual plan, which
operationalises the Government priorities specifically in the context of public relations.98 As such
this document represents a context-specific action plan, rather than a generic strategy.
However, the fact that the Office is adhering to the priorities set by the Government, does
not shrink its space for creativity in the definition of its approach, strategy of action and specific
activities. Instead of top-down prescriptions, the Office has the ‘privilege’ to deliberate on many
different open-ended scenarios of potential action. This presumes a lot of research, insight into
the global trends and best practices at the international level, intra- and inter-sectoral
communication and adaptation of these ideas to the Slovenian context.
As such, the Office provides a suitable environment for new ideas and introduction of
innovative collaborative practices (such as Mysuggestion.gov.si). Once an idea is recognised to be
compatible (and beneficial) to the mandate of the Office, there are no significant formal barriers
standing on the path to its implementation.99
Additionally, features of the MS school are recognised in the decision-making style of the
Office. Although official decisions are adopted by the top leadership (the College), 100 they build
on a process of wide consultations at intra-organisational (and sometimes inter-organisational)
level. This process often takes the form of brainstorming workshops where the staff of the Office
comes up with a list of suggestions which are duly taken into consideration by the College.
Moreover, the Office keeps regular contacts (once a week) with other PR offices in the ministries
and collaborates closely when dealing with inter-sectoral issues. Within this framework the Office
organises capacity building events ‒ lectures by external experts about the latest trends in the PR
industry or related topics ‒ indicating a strong socialising component in the actions of this organ.
The work of the Office is annually defined in accordance with the (pretty general) Government priorities of the
incumbent government.
99 The only problem, i.e. barrier could be its financial implications.
100 See section A1.
98
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The Cultural School (CS)
The Office culture has been described as predominantly collaborative, resulting from the
specific ‘non-classical’ (i.e. non-hierarchical) nature of this organ and its status (as an
independent coordinative body) within the Government. Strong level of collaboration features
not only the relationship among civil servants at the same rank, but also their relations with the
top leadership. The latter (i.e. the top leadership) does not exercise its authority in a top-down
authoritarian manner, but leaves a significant leeway of professional autonomy to the staff of the
Office. At the same time, the top leadership is available and always ready to help civil servants
when facing a problem. The collaborative culture, however, does not come to the surface only in
complicated problematic situations. It is a feature of the everyday functioning of the Office as
public servants feel encouraged to actively contribute with ideas, which are later taken as the
basis for the decisions adopted by the top leadership.
Also, the mandate of the Office101 indirectly shapes its culture. Namely, the very dynamic
of the work of the Office often implies fast ad hoc decisions adopted under strong time pressure
‒ this makes flexibility, openness, accessibility and adaptability basic principles and features of
its (successful) functioning. Moreover, the mandate of the Office implies a more collectivist
orientation in the work of its staff – for instance, when preparing official statements on behalf of
the Government. This collectivist, rather than individual orientation in the work of this organ
serves as an additional argument in favour of the presence of the CS in the context of the Office.
B.3. Key learning points and final remarks
The portal Mysuggestion.gov.si (predlagam.vladi.si) represents an e-participation tool
with a significant potential for co-creation at the highest policy level. The basic feature of this
innovative practice is a web platform that enables direct two-way communication between
citizens and the Government. Citizens have an opportunity to propose policy solutions to any
policy problem (that tackles a systemic issue under the authority of the Government) which is
than discussed by fellow citizens and voted through a system of e-voting. Proposals that get
significant citizen (user) support are considered for implementation by the relevant institutions.
This implies active inclusion of state institutions in the debate by providing legal and practical
arguments for/against the viability of the policy proposal. As such, this practice not only creates
a space that brings together citizens and state institutions to deliberate on problems raised by
the former, but indirectly shapes the political agenda and transforms individual citizen action into
collective act of co-creation.
Mysuggestion.gov.si has emerged in a rather specific context, within the framework of a
‘non-classical’ public organ (the Government Communication Office) featuring flexibility,
adaptability and collaborative culture. This, together with the lack of formal strategic documents
and lack of strict hierarchy, brings the Office close to two schools of strategic management: the
Minitzbergian Strategy (MS) and the Cultural School (CS).
Beside the favourable internal context, there are three additional contextual factors that
have positively contributed to the implementation of this innovation: its organisational and
financial implications were within the limits of the available (human and financial) resources of
the Office; the practice tackled a ‘hot-topic’ (e-participation) which was strongly compatible with
the mandate of the Office; and the Office had staff that was capable (and aware of the need) to
design and implement such an innovation. At the same time, however, these advantages can be
101

See section A1.
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considered as its obstacles, since the innovation suffered from further investments beyond the
initial input (which was obviously considered sufficient).
Unfortunately, the analysis of the Mysuggestion.gov.si has shown that despite of its
ambitious goal, the innovative practice lacks capacity to bring substantial change. As an idea it
fits perfectly at the initial stage of the policy process, as citizens are given the opportunity to
propose and co-create solutions to policy problems with state organs. However, in practice the
effect of this co-creation process is very limited. This is evident not only in the small number of
implemented initiatives, but also in the substance of the initiatives implemented (in terms of
narrow societal reach and impact). Thus, the majority successfully implemented initiatives refer
to technical or formal issues which do not drastically reshape and improve the present system.
As the main obstacles on the path to a more substantial co-creation between citizens and
the government we recognise the lack of resources (human and financial) and internal structural
deficiencies. Wider and more substantial inclusion of citizens requires more staff in both, the
Office and ministries, as well as financial resources ‒ inter alia for promotional activities aimed
at higher mobilisation and empowerment of citizens. The problem of internal deficiencies implies
absence of appropriate institutional structure backing this innovative practice. The present
institutional model fails to secure leverage for the Office and a sense of ownership among
ministries, which negatively impacts the process of implementation of citizens’ initiatives. This
however is not an easy puzzle to be solved within the present system, where significant structural
changes need to go through complicated political negotiations, institutional and legal procedures.
References:
•

•
•
•
•
•
•

294

Cerar, Gregor. 2018. Državljanske pobude: od odpravljanja diskriminacije v rudnikih do
odišavljanja
uradnikov
in
kajmaka.
RTVSLO,
6
July.
Available
at:
https://www.rtvslo.si/slovenija/drzavljanske-pobude-od-odpravljanja-diskriminacije-vrudnikih-do-odisavljanja-uradnikov-in-kajmaka/459998 (9 April 2020).
Cerar, Gregor. 2020. Med predlogi državljanov vladi tudi, da bi z Avstrijo zamenjali Maribor za
Celovec. RTVSLO, 24 January. Available at: https://www.rtvslo.si/slovenija/med-predlogidrzavljanov-vladi-tudi-da-bi-z-avstrijo-zamenjali-maribor-za-celovec/512519 (9 April 2020).
CPI. 2016. The predlagam.vladi.si portal: e-participation in Slovenia. Centre for Public Impact, 25
March. Available at: https://www.centreforpublicimpact.org/case-study/e-participationslovenia/ (31 July 2019).
Delo. 2015. Predlagam.vladi.si: Državljani tudi za uzakonitev poligamije in ustanovitev »uniseks«
stranišč. 9 August. Available at: https://www.delo.si/novice/slovenija/predlagam-vladi-sidrzavljani-tudi-za-uzakonitev-poligamije-in-ustanovitev-uniseks-stranisc.html (31 July 2019).
Denvnik. 2011. Predlagam.vladi.si: Sprejet le predlog za znižanje stopnje DDV otroškim plenicam.
10 October. Available at: https://www.dnevnik.si/1042479127 (31 July 2019).
E., B. 2017. Predlog državljana: Bi nas lahko obvestili, da so nam dokumenti potekli!? Z24.si, 30
September. Available at: https://www.zurnal24.si/slovenija/predlog-drzavljana-bi-nas-lahkoobvestili-da-so-nam-dokumenti-potekli-297874 (31 July 2019).
E-democracy.
2019.
Available
at:
https://e-uprava.gov.si/drzava-in-druzba/edemokracija/predlogipredpisov.html#eyJmaWx0ZXJzIjp7ImNvbW1lbnQiOlsiLSJdLCJ0eXBlIjpbIi0iXSwic3RhdHVzIjpbIi
0iXSwiY2F0IjpbIi0iXSwicmlqcyI6WyItMSJdLCJvZmZzZXQiOlsiMCJdLCJzZW50aW5lbF90eXBlIjpb
Im9rIl0sInNlbnRpbmVsX3N0YXR1cyI6WyJvayJdLCJpc19hamF4IjpbIjEiXX19 (1 August 2019).

•

E-governance Academy. 2019. Available at: https://ega.ee/project/tid/ (30 July 2019).

•

Gerlič, Branko, and Nina Šoštarič. 2012. UTD ni socialni projekt, ampak investicija v Človeka.
Sekcija UTD, 8 January. Available at: http://utd.zofijini.net/2012/01/08/utd-ni-socialni-projektampak-investicija-v-cloveka/ (31 July 2019).

•
•

•

Government Communication Office. 2009. Projekt vzpostavitve spletnega orodja
"predlagam.vladi.si" za posredovanje predlogov prebivalcev, NOVO 2. Available at:
https://predlagam.vladi.si/fileadmin/dokumenti/projekt/090721_predlagam.vladi.si_gradivo.pd
f (30 July 2019).

•

Government Communication Office. 2010. Report of the on-line tool Mysuggestion.gov.si for the
first six months (11 November 2009 to 11 May 2010). Available at:
https://predlagam.vladi.si/fileadmin/dokumenti/projekt/100614_PVS_6_porocilo.pdf (1 August
2019).

•

Government Communication Office. 2011. Poročilo o delovanju spletnega orodja predlagam.vladi.si.
Available
at:
https://predlagam.vladi.si/fileadmin/dokumenti/projekt/110217_predlagam.vladi.si_porocilo.p
df (30 July 2019).

•

H. H., S. 2015. Na odgovor čaka že pet mesecev. Z24.si, 15 October. Available at:
https://www.zurnal24.si/slovenija/na-odgovor-caka-ze-pet-mesecev-258211 (31 July 2019).

•

Institute for electronic participation. 2014. “Apatija glede zadev javnega pomena je v interesu
tistih, ki hočejo, da stvari ostanejo, kakršne so” intervju z Dr. Jernej A. Prodnik. 22 September.
Available at: http://www.inepa.si/e-participacija-evropa/2014/09/apatija-glede-zadev-javnegapomena-je-v-interesu-tistih-ki-hocejo-da-stvari-ostanejo-kakrsne-so/ (31 July 2019).

•

L., V. 2018. Predlagam vladi: Jabolka ostala pod drevesi, na jedilnikih v šolah pa še vedno banana.
Z24.si, 11 December. Available at: https://www.zurnal24.si/zdravje/prehrana/predlagam-vladijabolka-ostala-pod-drevesi-na-jedilnikih-v-solah-pa-se-vedno-banane-320474 (31 July 2019).

•

L., V. 2019. Predlagam vladi: Oprostitev DDV na hrano in pijačo iz prijaznejše embalaže. Z24.si, 16
January.
Available
at:
https://www.zurnal24.si/zdravje/eko-koticek/predlagam-vladioprostitev-ddv-na-hrano-in-pijaco-iz-prijaznejse-embalaze-322120 (31 July 2019).

•

Mysuggestion.gov.si. 2013. Abolishment of the portal (Ukinitev tega portal). Available at:
https://predlagam.vladi.si/predlog/4822/ (31 July 2019).

•

Priorities of the Government of the Republic of Slovenia for 2019. 2019. Available at:
http://www.vlada.si/fileadmin/dokumenti/si/projekti/2019/Uresnicevanje_vladnih_prioritet/p
rioritete_vlade_2019.pdf (29 July 2019).
Referendum and People's Initiative Act. 2007. Official Gazette of the Republic of Slovenia (ZRLIUPB2). Available at: https://www.uradni-list.si/glasilo-uradni-list-rs/vsebina/2007-01-1285/#
(15 April 2020).

•

•

Rules of Mysuggestion.gov.si. 2019. Available at: https://predlagam.vladi.si/info/pravila-uporabe/
(30 July 2019).

•

Rules of Procedure of the Government of the Republic of Slovenia. 2001. Available at:
http://www.pisrs.si/Pis.web/pregledPredpisa?id=POSL32 (29 July 2019).
Savnik, Urša. 2018a. Spletni portal predlagam.vladi.si: mnogo predlogov, malo učinka. Pod črto, 14
April. Available at: https://podcrto.si/spletni-portal-predlagam-vladi-si-mnogo-predlogov-maloucinka/ (31 July 2019).
Savnik, Urša. 2018b. Tanja Oblak Črnič, FDV: Predlagam.vladi.si bolj deluje kot predlagam.sebi.si.
Pod črto, 16 April. Available at: https://podcrto.si/tanja-oblak-crnic-fdv-predlagam-vladi-si-boljdeluje-kot-predlagam-sebi-si/ (31 July 2019).
Savnik, Urša. 2018c. Predlagam.vladi.si: opis vseh uvedenih predlogov državljanov. Pod črto, 16
April. Available at: https://podcrto.si/predlagam-vladi-si-opis-vseh-uvedenih-predlogovdrzavljanov/ (31 July 2019).
Stop the bureaucracy. 2019. Available at: http://www.stopbirokraciji.gov.si/en/stop-thebureaucracy/ (1 August 2019).

•
•
•
•

295

Government Communication Office. 2019. Available at: http://www.ukom.gov.si/en/about_us/
(26 July 2019).
European Parliamentary Research Service. 2018. Prospects for e-democracy in Europe. Available
at:
http://www.europarl.europa.eu/RegData/etudes/STUD/2018/603213/EPRS_STU%282018%2
9603213%28ANN1%29_EN.pdf (2 August 2019).

•

296

Z., J. 2015. Alkohol legalno šele po 21. letu? Z24.si, 12 February. Available at:
https://www.zurnal24.si/slovenija/alkohol-legalno-sele-po-21-letu-245139 (31 July 2019).

Cycle superhighways in the Capital Region of Denmark
Author: Karsten Bruun Hansen, kabha@ruc.dk,
Abstract
28 municipalities and the Capital Region of Denmark have, in a unique partnership, joined forces
to develop a huge network of cycle superhighways, aiming at creating better conditions for
commuter cyclists across municipality boarders in the Greater Copenhagen region, as an
alternative to taking the car on distances between 5 and 30 kilometers. The vision for the cycle
superhighways is that a comprehensive network of cycle superhighways will decrease car
congestion, lower healthcare expenses and contribute to cleaner air and a better environment in
the capital and in the municipalities in the Greater Copenhagen region of Denmark. The cycle
superhighways are primarily improved cycle lanes, seldom new lanes, where the commuters’
needs have been given the highest priority. The project seeks to create direct routes without stops
as well as it provides comfort and safe service. Cycling offers huge benefits for the individual as
well as for society, but it requires highly prioritized biking conditions, if the bike is to succeed as
a competitive mean of transportation. Within 10 years, from 2009, eight cycle superhighways
have been built with eight more on the way. The vision for the cycle superhighways is a total of
45 routes, more than 750 kilometers of high-quality cycling routes by 2045. The cooperative
venture network has succeeded in creating a model for long distance bicycle commuters, which
also has inspired Danish municipalities and other countries to bring forth similar or related long
distance cycling models and projects.
A. AGENCY/ORGANIZATION AND THE TRACER INNOVATION
A.1. Agency/organization background
The planning of Cycle Superhighways (CS) was started in 2008 in City of Copenhagen, on initiative
by Technical and Environmental Mayor Klaus Bondam.
The national government’s trafic investment plan (2009-2019) had set aside € 134 mio. for
cycling project. Therefore, Klaus Bondam demanded the administration to prioritize analyzing
the needs of new cycling projects in the capital as well as in the whole capital region. The analysis
showed a great potential for long distance bike commute across municipal borders in the Capital
Region.
Politically, mayor Klaus Bondam and lord mayor Ritt Bjerregaard in City of Copenhagen, shared
at that time a strong vision for developing a carbon neutral capital. In 2007, Copenhagen had been
chosen as host for the COP15 meeting in 2009. Hence, from 2008, all parties in the City Council,
accepted the capital’s ambitious fundings of many kinds of new climate projects. Lord mayor
Bjerregaard planned for a traffic congestion charge in City of Copenhagen and accordingly the
planning for cycle superhighways was in line with the lord mayor’s visions.
In 2009, City of Copenhagen joined forces with 15 municipalities, and the Capital Region granted
€54,000 to the project. The state dedicated as mentioned above €134 million for development of
cycling infrastructure. Almost all cycle superhighways in the Capital Region of Denmark have
partly been financed by the national investment plan.
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In 2010, the Capital Region decides to grant an annual €400,000 to the development of a
secretariat for the cooperative venture.
In 2011, the Secretariat for Cycle Superhighways created a conceptual strategy for future
superhighways. The secretariat, 2 or 3 full time employees, physically placed in the
administration of City of Copenhagen, has since played a crucial role as facilitator in the
realization of new superhighways.
The purpose of the secretariat is to facilitate the ongoing route planning, collaboration and
networking between the municipalities and the region. The Secretariat does not have a budget
for new routes nor mandate to take decisions regarding local or regional planned routes. That
depends exclusively on the municipalities taking part in a new superhighway. In the collaboration
and planning of new routes, the secretariat plays an important role as facilitator and know-how
expert, in terms of political process, financing/funding, technical implementation and
collaboration with other stakeholders, but it is not a part of the decision-making. All
superhighway routes are co-financed (at least with 40-50%) by the state and other funding’s.
When it comes to the secretariat, 25% of the costs are funded by the municipalities, depending
on size and population. City of Copenhagen is the main contributor with 10%. The rest, 75
percent, is primarily regional development funding.
The Cycle superhighway cooperative venture is organisated in the following way:
1.
The steering group. Consists of traffic/planning managers from participating
municipalities, the Capital Region of Denmark and the Danish Road Directorate. This group
decides overall strategy, approves new projects and determines which routes may be future cycle
superhighways.
2.
The working group. Consists of traffic planners from participating municipalities. This
group carries out the actual planning and gives professional input as it also develops new forms
of collaborative methods.
3.
The maintainance/service group. Concists of road workers/service providers that
coordinate lane and route maintenance. This group also develops new forms of collaborative
methods.
4.
The Cycle Superhighway Secretariat. Consists presently (2020) of two project leaders; a
secretariat leader and a communication project leader. The role of the secretariat is to facilitate
know-how, collaboration processees and communication regarding the superhighways. A very
important task for the secretariat is to withhold political - mayor - interest and to make sure that
all routes are evaluated.
Employees from participating municipalities, handling the highway project, are in their daily
work dealing with many other tasks. Often the superhighway project is a minor job for the
enrolled municipal employees. Therefore, the secretariat leader has an important role in
convening, communicating and in facilitating technical project development and political
commitment.
To keep the mayors engaged and involved in the superhighway planning, which is deemed crucial
for the project, an annual meeting for mayors is organized for networking and political
statements, often spiced with international keynote speakers. The secretariat leader put much
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effort in planning political statements to be launched at the annual meeting. Otherwise, the
mayors might not attend the annual superhighway meeting, or they may ‘forget’ to emphasize the
superhighway at the annual municipal budget negotiations. The statement from the secretariat
leader reveals that the superhighway is an inferior initiative in the mayors’ consciousnesses. The
mayors are not an active part of the partnership. The steering group consist of mid-level
managers, which make it vulnerable at the annual municipal budget meeting, when mayors or top
managers are not involved. Basically, it is ‘nice to have’, something extra, a project that you as
mayor cannot dislike. Congestion is a huge challenge, as the mayors themselves declares at the
annual superhighway meeting and, not to forget, it is for a great part, funded by the state.
However, the superhighway is likely an initiative they briefly discuss only once a year.
In 2014, the Capital Region granted €1.3 million to the continuation of the cycle superhighway
secretariat until 2018.
In 2016, the Danish Road Directorate launched a handbook on cycle superhighway planning,
building
and
maintenance
in
collaboration
with
the
secretariat.
In 2017, the Steering Group approved a new concept (“Koncept 2.0”) for Cycle superhighways,
giving directions for planning, design, building and maintenance of cycle highways.
In the last five years, the secretariat and the local municipalities have attempted to involve more
local businesses in new green mobility management project, such as “Moving People”, “Formel
M” and “Partnership 2020”. However, these initiatives are primarily conducted by “Gate 21”,
which is a Greater Copenhagen municipal Cleantech-partnership/ NGO. Due to missing labor, the
superhighway secretariat is not able to take leadership for these more ‘behavioral’ projects.
On a regular basis, 3-4 meetings annually, the secretariat attends meetings with colleagues in the
Nordic countries struggling to build similar cycle highways. Nordic municipalities and regions are
eager to learn from the experiences harvested in the Greater Copenhagen region. The main
function of the city and regional voluntary cycle highway network is polycentric knowledge
diffusion, exchange of experience and transfer of learning among leading ‘green’ cities and regions
in Scandinavia. The Greater Copenhagen narrative and experiences are used to: I) convince
leading politicians and administrative leaders in large Scandinavian cities and regions, and II) to
learn from the Danish experiences in terms of technical solutions, planning process and
implementation.
A.2. Perceptions of the problem
Although Denmark is known as a cycling nation, the number of cycle trips at the national level is
going down. The general tendency is that cycling is increasing in the bigger cities and decreasing
in the metropolitan outskirts and in the countryside.
Car traffic and congestion is also increasing in the Capital Region. Annually what corresponds to
22.000 full-time positions is wasted by car commuters waiting in the traffic. CO2-emissions have
increased by 12 % from 2012 to 2018, and a quarter of the region’s population fails to live up to
the WHO’s minimum recommendation for physical activity.
As a mode of transport, bicycles take up less space in traffic, come with zero CO2-emissions, and
are a time efficient way to get exercise as part of the daily commute. The benefits of cycling in
general is clear for politicians and planners, the same goes for commuting on a bike.
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Cycling lanes already exist in most of the participating municipalities, primarily they just need to
be upgraded. For many years cycling has been an embedded part of Danish culture and narratives,
especially in the larger cities, but this is under some pressure, as e.g. small used cars only cost a
bit more than the popular family cargo e-bikes.
Bicycle traffic within central Copenhagen surpassed car traffic in 2016, but when it comes to
crossing the municipal border of Copenhagen, bicycle traffic is on the wane and car traffic is on
the rise.
According to the Bicycle Account 2018 in City of Copenhagen, the bicycle share of trips to work
and education situated within the city borders has risen from 41% in 2016 to 49% in 2018.
Copenhagen is now merely one percentage point away from achieving its target of a 50% bicycle
share in 2025. In the category of all trips regardless of purpose, the bicycle share is now 28% and
the car share is 32%. The stated target of City of Copenhagen’s “Bicycle Strategy” and the “CPH
2025 Climate Plan” is that maximum 25% of all trips in 2025 should be by car.
The number of bicycles in central Copenhagen has increased by 51% over the past ten years. The
number of cyclists who cross the municipal boundary has increased by 34%. At the same time
counts show that even though car traffic into and out of the city has only increased by 5% during
the same period, it is still the dominant transport mode.
As described above, a congestion zone was planned in Copenhagen, but it was never realized.
Fossil based traffic congestion is therefore a major and growing problem in the Capital. Fossil
fueled traffic is the ‘last’ sector giving the Copenhagen climate strategy huge challenges to make
the capital become carbon neutral in 2025.
A major problem to launch new superhighways is a lack of funding from the municipalities. A new
national 10 years cycling trafic investment plan is expected to be launched in 2021 with a budget
on approximately € 135 million aimed at cycling projects.
Furthermore, regional traffic planning was until 2007 conducted by regional authorities. A
national reform in 2007 transferred most of the planning responsibility to the larger (fewer)
municipalities, giving them almost full planning control of both urban areas and the open
countryside. Therefore, since 2007, traffic planning in the capital region has often missed a
coordinated and holistic regional perspective across the municipal borders, also when it comes
to bicycle planning.
A.3. Innovative practice
The aims of the cycle superhighways were picked out in 2008-09, at meetings conducted by a
traffic consultant in the Danish Cyclist’s Federation’s office with local stakeholders, experienced
with some kind of bike commute in the Capital Region.
From this time, to carry out more analysis, initial planning and communication, contracts were
signed with several traffic consultants throughout the years, who have played an important role
in the development of superhighways until today.
The cycle superhighways aims identified in 2009 were:
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1.
Connect the municipalities of the Capital Region of Denmark in a network of high quality
cycle paths
2.
Provide a high level of service to the bike commuters
3.
Develop innovative solutions that makes it easier to choose the bike
4.
Increase the number of commuters, who bike 5-30 kilometers daily
The secretariat was in office from 2009 and the planning of the first route, the Albertslund route,
with five municipalities enrolled, started in 2010. The Albertslund pilot route opened in 2012.
Paradoxically, as it will be described in more detail below, citizen or local stakeholder
involvement has not, as intended in the beginning, characterized the planning process of the
route, nor in the seven other existing superhighway routes.
Quite surprisingly, the planning of superhighways has over the first ten years not been
characterized by citizen or stakeholder involvement. The existing eight routes have been quite
successful, but it has not been caused by a high degree of stakeholder involvement. On the
contrary, citizen involvement in the distinct previous route planning is described as ‘slow’ and
‘primarily involving a few surly old men’. Local committees in the Danish Cyclist’s Federation
(DCF) have been asked to give (law based) viewpoints at the end of planning processes, but they
have not been invited into co-creational planning or collaborative decision processes by the
superhighway
partnership
or
by
the
municipal
traffic
planners.
A local committee of DCF claims that they sometimes do not know if they will get answers to their
questions. In their opinion, the effect of their statements, in the law based hearing phase, is often
quite limited, especially if it is not minor details.
The superhighways is primarily a project where the traffic planners have extended their
professional network and have learned about bike lane planning, a seldom aspect in their
everyday planning practice, from, or together with, colleagues in neighbor municipalities or from
colleagues at the secretariat.
In the superhighway network, 28 municipalities (2020) have agreed that traffic does not consider
municipal borders. From the start in 2009, 15 municipalities agreed upon working together to
create cohesive and interconnected bicycle routes in the Capital Region, irrespective of which
municipality the commuter bikes in, to have more people bike to and from home, education and
work. The planning acts have basically been carried out by traffic planners, who describe the
networking with colleagues as an important outcome of the superhighway project hitherto.
The superhighway collaboration has been coordinated by the secretariat, which also facilitates
the collaboration between the municipalities (and the region). However, only municipalities
taking part in the development of a new distinct route are responsible for the planning, building
and financing of the routes, not the secretariat.
To ensure a common plan on where and how to build the cycle superhighways, the municipalities
have in 2017 agreed on a new conceptual strategy (“Koncept 2.0”) defining the quality and criteria
for a cycle superhighway and a vision plan for a fully built network by 2045. Cycle superhighway
tracks must comply with this set of quality measures to be categorized a cycle superhighway.
A superhighway route must live up to four quality measures:
•
Accessibility. Cycle superhighways should connect residential, educational and business
areas as well as public transportation hubs and stations to improve the conditions for commuters
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who combine their bike commute with other means of transport. They should be cohesive and
connect all municipalities involved, and they should be easy for commuters to locate.
•
Directness. Superhighways should provide commuters with the fastest possible route
between home and work. They should be as direct as possible, with as few stops as possible and
space for bike commuters to maintain their own pace among the other commuters.
•
Comfort. Superhighways should make the bike commute to and from work or study a
comfortable experience. The routes should have a smooth surface, a high level of maintenance,
offer additional services and all in all ensure a good biking experience.
•
Safety. Superhighways should feel safe and should secure physical safety by upgrading
infrastructure to reduce the risk of accidents.
To convince political and administrative leaders, a socio-economic analysis (2018) of the cycle
superhighways showed that the investment in cycle infrastructure and cycle superhighways has
many economic benefits. By investing in the total network of 45 routes, with a total price of €295
million, the cycle superhighways are estimated to give a socio-economic surplus of €765 million.
Bike commuting is not just profitable for the bike commuters. It is also an advantage for those
who continue to commute by car, train or bus – as well as for society as a whole. The analysis
revealed that a person changing mode of commute, from car to bike, will decrease his or her CO2
foot print with up till 92%.
From the evaluations it is clear that the success criteria; ‘high classed cycling routes’ has been
fulfilled, although some commuters do not find it that ‘super’, but more basically an ‘improved
cycle lane’. Some commuters also criticize, that the route could have been more direct and without
so many traffic lights (mainly the Albertslund route).
From the traffic planners signed up in the project, it is emphasized in the evaluations that they
appreciate to have learned more about colleagues and planning practice in neighbor
municipalities. A growing network with colleagues is highly valued.
The local media interest in the project has been high. However, citizens or other local
organizations have not in a genuine way taken part in the planning. This procedure seems to
characterize the planning of the eight completed routes.
According to the secretariat leader, the cycle superhighway network has this far simply not been
good enough to involve more local stakeholders. Technical experts have for decades practiced
traffic planning assisted by consultants, and it seems to be complicated to replace old ‘expert’
roles and change the ‘tradition’ for top-down practice and planning in the Old Public
Administration and New Public Management paradigms. However, the secretariat leader is
convinced that citizen and local stakeholder engagement and responsibility will improve the
quality of future cycle highways, but the planners do not have the tools or methods, nor incentives
from their political or administrative leaders to conduct such more co-creational planning
processes.
A.4. Impacts and outcomes of the innovative practice
As described in the cycle superhighway vision, it is expected that when all 45 routes are opened
it will create up to 6 million more bike trips annually, and 1 million fewer car trips. Another
outcome is up to 40.000 fewer sick leave days, as mortality of people biking every day to work, is
expected to decrease with 30%.

302

In 2012, the first cycle superhighway, the Albertslund route, was launched. Next year followed
number two, the Farum route, both leading to the central part of Copenhagen.
The Farum route had learned the lesson from the pilot project, and chosen a more direct cycle
lane leading to Copenhagen without many traffic lights on the way. However, the planning process
was carried out without much stakeholder involvement. In essence, planners from the three
municipalities took part in the planning.
As one of the most successful routes, the Farum route has increased the numbers of cyclists with
68% from 2010 to 2018. The average trip length on the route is 14.7 km. 26% of the new cyclists
used to travel by car on a daily basis, and the number of cycled km are 156,000 km on the 21 km
long route from Farum.
In the Cycle Superhighway Bicycle Account 2019, it is revealed that in general there has been an
increase of 23% of cyclists on the cycle highways from 2010 to 2018. 14% of the new cyclists used
to go by car. The average trip length for cyclists is 11 km with an average speed of 19 km/h. On a
daily basis 400,000 km are cycled in total on the cycle superhighways, as the highest number of
cyclists on the highways counted are 29,000 on a weekday. 52% of the bike commuters are
women.
Three specific aspects of the superhighways are evaluated in the 2019 account. This is mainly
done to show the public value that the initiative produce and to legitimize the superhighways:
Congestion is a major problem in the Capital Region of Denmark. Today more than a third of the
population rides their bikes to work, but more than half the citizens in the region have 10
kilometers or less to work. With the continuously increasing challenges of congestion in the
region, it is necessary to encourage more people to choose the bike. The Account shows that there
has been an increase in the share of commuter trips by bike in the Capital Region from 29% to
34% within the past 10 years (2009-2018). Bike commuters experience the bike ride as more
time-efficient than a commute by train or car, even though commuting by bike often requires a
bit more time. Commuters experience the bike ride as time-efficient because it combines
transport with their daily exercise and fresh air while it allows more free time. Commuters do not
plan from A to B, but from A to Z because the time spent cycling is included in the week’s overall
schedule.
Climate. 2,400 tons of CO2 are emitted on a daily basis from commuter traffic in the Capital
Region. 23,000 tons of CO2 are saved annually if 1% of all trips in the region taken by car was
replaced by trips by bike. If commuters shift from car to bicycle, it will make up to a 92% reduction
of CO2 emissions per commuter (on trips up to 7.5 kilometers).
Therefore, a cohesive infrastructure of cycle superhighways is key to a more sustainable
transport in the Capital Region. The modes of transport make up for a large part (30%) of total
CO2 emissions in the Capital region. This makes the bicycle as a means of transport a central
aspect in the striving to reduce CO2 emissions. To reach the goals of the European Commission’s
call for a climate neutral Europe by 2050, Denmark’s citizens must reduce their CO2 emissions by
more than 80%. In that perspective the bike is key in ensuring a more sustainable future for
everyone.
Health. WHO recommends a minimum of 30 minutes of physical activity per day. 26% of the
citizens in the Capital Region do not meet this recommendation. 75% of these citizens (26%) have
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a desire to be more physically active, as more than 55% of these persons (75%) want help to
become more physically active. This may be a result of todays more sedentary lifestyle. With an
increase in car ownership and longer distances to work and education, there has been an increase
in time spent commuting. In a busy everyday schedule it may also be difficult to prioritize daily
exercise. The recommendation for daily physical activity is equivalent to cycling 3 kilometers in
each direction to and from work. Commuters of the cycle superhighways get their daily exercise
covered while commuting. The time they spend transporting themselves to work is also their time
for physical activity. Therefore, they experience the commute by bike as time-efficient, while it
also provides fresh air and ‘time-for myself’.
Health benefits make up for €616 million of the total socio-economic surplus of €765 million of
the superhighways estimated in the socio economic analysis from 2017. This is due to reduced
costs for treatment and increased tax revenue as a result of fewer days of sick leave. A complete
network of cycle superhighways (in 2045) costs approximately €295 million.
Exercise and psychological well-being is the primary motivation for commuters choosing a bike
as a mode of transport. Although it is not always the fastest mode of transport, is it still for many
bike commuters, the most time efficient in an A-Z everyday perspective. Bike commuters do not
need to spend their spare time at the gym.
Among bike commuters and traffic planners is it recognized that the workplace plays a key role
if people are to change their commute from car to bike. Commuting by bike requires preparation
from home as well as at work to shower, change clothes, charge e-bike batteries etc. Therefore,
companies play a key role in making the bike commute easier for the employees, by improving
the cycling conditions or by stimulating bike commuting among employees through motivating
initiatives that ease the transition from passive to active commuting. But basically, bicycle
commuters choose the bike because they stay healthy and get fresh air.
Cycle superhighways that began as a local and regional initiative has also become a national
concept with its own signage and national funding and guidelines. Since the opening of the first
cycle superhighway, the Albertslund-route, municipalities across the country have developed
related ‘cycle superhighways’. At the same time multiple European regions have established
similar cycle superhighways as well, leading to a European manual for planning, developing and
evaluating cycle superhighways. ‘Fietssnelwege’, ‘radschnellwege’ and ‘cycle highways’ – a new
category of regional infrastructure has been acknowledged in Denmark and across Europe.
Cycle superhighways are a growing phenomenon, and they are being planned and built in many
regions across Europe, e.g. The EU funded “CHIPS project” with partners from 4 countries, aimed
at positioning cycle highways as a new mobility product.
The superhighways secretariat aims to strengthen the international collaborations and
knowledge-sharing with other European cycle highway initiatives. This is expected to foster best
practice knowledge and ensure that cycling will play a key role in future traffic planning in
metropolitan areas all over the world. The secretariat is e.g. networking with colleagues from
similar projects in Sweden (Region Skåne), Finland (Helsinki) and Norway (Oslo), in a
Scandinavian network aimed at polycentric knowledge and experience transfer.
A.5. Barriers and drivers of the innovative practice
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When the superhighway project was launched in 2009 it was with a strong mandate from mayor
Klaus Bondam to conduct a collaborative and co-creational planning process. However, in 2010
mayor Bondam left office, and a more top-down oriented professional and technical planning
process took over. The new mayor in office, Bo Asmus Kjeldgaard, had new priorities, and did not
give cycle initiatives as much attention as it was previously given.
It seems as if the idea of a co-creational planning process after the launch met significant
resistance from the municipal based steering and working groups. This may mirror that planning
tradition among municipal traffic planners reflects values and methods widespread in the OPAand NPM-paradigms. The traffic planners involved seem to have sustained a rather authoritarian
and closed approach to the task, and have kept operational planning processes as they used to
before mayor Bondam was in office.
This seems indirectly to be revealed when local cycle NGOs explain, that ‘no’, they were not
involved in the planning processes, although they have many kinds of relevant expertise, and
‘yes’, there was a mandatory hearing phase, just before implementation, a compulsory process,
with a dialogue where the NGOs’ views and opinions were accomplished. However, according to
the NGOs, with diminutive effect as often experienced in previous hearing phases.
Paradoxically, and quite opposite, the traffic planners believe that they had conducted a genuine
and inclusive planning process where relevant stakeholders and NGOs had been heard. At the
same moment the planners explain that involvement processes take a lot of time and often the
results are restricted. This may reflect that the planners deliberatively or unconsciously assert to
have the role as experts on behalf of other types of stakeholder expertise.
The sector silo structure in the municipalities also seems to be a barrier for collaboration and cocreation. That is reflected in statements from involved planners, who claim that it is very
interesting to meet colleagues from internal units and from neighbor municipalities. This
indicates indirectly that collaboration about regional traffic planning is not widespread, or
characterized that much by collaboration or co-creation.
Table 1 summarizes drivers and barriers from the superhighway case.

Barriers

Drivers
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Collaborative and co-creation planning processes
•
Time pressure. Lack of time to conduct time-consuming
stakeholder involvement processes
•
Lack of organizational/systemic incentives (e.g. from top
managers and politicians)
•
Lack of institutional and professionals’ know-how and
competences on co-creation methods
•
Better understanding among leaders of what kind of
knowledge and competences that is important to conduct such
processes
•
Promotion of an organizational culture appreciating and
enhancing co-creation methods and processes
•
Experts’ and professionals’ traditional identities/roles
•
Often too expensive in a short perspective
•

More stakeholders engaged and committed

•
•
•

Better results due to stakeholder/user test and approval
Better anchorage of future project
Saving money in a longer perspective

Table 1.

A.6.
The
diffusion
process
and
communication
strategy
Overall, the cycle superhighway case leaves the impression that although many like the idea of cocreation, it is, so far, not used in practice. The planners are positive, but it seems as if they do not
have knowledge or experience to use in operational procedures. No general approaches have yet
been practiced in the project, as planners involved have not been introduced to co-creational
methods and tools. In fact, the general impression is that the terms co-creation and co-production
do not make sense to the planners. They like the ideas when they are explained, but they are also
tired of the terms, because they are often used by politicians and administrative leaders in
speeches and in strategic announcements.
The secretariat, and the municipalities, have, in order to legitimize the initiative, put much effort
in external communication about the superhighways. Local media, especially local newspapers,
have been used as diffusion canals when a new superhighway is launched. Also in national media
and international media, the cycle superhighway initiative has been exposed. At the C40 summit
meeting, with the most ambitious climate metropolises in the world, held in Copenhagen in
October 2019 in Copenhagen, the superhighways were exhibited as one of the most interesting
climate related projects in the Greater Copenhagen area.
The media exposure is also very important to keep the mayors engaged in the superhighway
project. At the annual superhighway mayor meeting, the secretariat prioritizes to prepare
important cycle statements launched by the mayors for invited media at the meeting. That is not
only vital to keep the mayors engaged, but it is also important to have an open dialogue with
national politicians to make them prioritize cyclists and not mainly car-drivers, when the national
traffic investments are distributed.
A.7. Involvement of professional staff and public services professionals
As described above mainly traffic planners, town planners, climate planners and administrative
leaders have been involved in the cycle superhighway planning. Except for mayor Bondam in
2008-2010, almost all professionals basically seem to miss incentives, understanding of and
competencies to conduct co-creational planning processes, involving more external stakeholders.
NGOs find that the professionals in the municipalities have a ‘traditional’ distinct top-down
perspective on their work and the planning process, and that is how municipal traffic planning
processes have been for many years.
A.8. Methodology
Eleven semi-structured interviews were successfully conducted. Five were on the ground
interviews. Five were done through phone. All interviews followed the official WP2 Cogov
interview guide, some of them, if necessary, in an adapted form. The respondents covered:
•
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The Cycle Superhighway Secretariat leader (two interviews)

•
Climate project leader, Furesø municipality
•
Traffic project leader, Ballerup municipality
•
Traffic unit leader, Gladsaxe municipality
•
CSR Manager, KMD
•
CEO Klaus Bondam, The Danish Cyclist’s Federation (NGO).
•
Local committee chairman from The Danish Cyclist’s Federation; Ballerup and Måløv
municipalities
•
Local committee chairman from The Danish Cyclist’s Federation; Allerød municipality
•
Local committee chairman from The Danish Cyclist’s Federation; Gladsaxe municipality
•
Traffic project leader, Gate 21 (NGO/ a Greater Copenhagen municipal regional
partnership (https://www.gate21.dk/about-gate-21/?lang=en)
Participation in a Nordic (Skype) network meeting, with Oslo municipality (Norway), National
Norwegian Traffic Authorities, Region Skåne (Sweden), Region Västra Götaland (Sweden), Malmö
municipality (Sweden), National Swedish Traffic Authorities and Helsinki municipality (Finland)
Documents used: strategy papers, decision papers, concepts, evaluations and other documents
related to the cycle superhighways.
B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
Apart from the former mayor Klaus Bondam, presently CEO in the Danish Cyclist’s Federation,
none of the respondents use the term ‘co-creation’ or ‘co-production’. However, one respondent,
being questioned, tells that he believes that it is part of his workplace’s municipal core values.
None of the respondents make direct references to models or literature associated to the COGOV
project. In general, being asked, they associate the idea of co-creation and co-production with the
idea of more citizen and stakeholder involvement.
B.1. Models of Government in use:
Public value
None of the respondents explicitly mentions the term ‘public value’. However, indirectly the
model has a great deal of explanatory power, when it comes to the informal leadership of cycle
superhighways conducted by the secretariat.
The aim of the highways is to create pubic value in terms of improved health conditions in City of
Copenhagen as well as in the suburbs by lowering congestion and thereby lowering the air
pollution and CO2-emissions in the region.
The secretariats leader’s values seem to be embedded in this model, and she may be interpreted
as a steward of public value rather than a loyal agent of municipal traffic politics.
Public value is closely related to the cycle superhighway strategy. As such, the outcome is of
significant public value. Through the structure of the joint venture with 28 municipalities, the
focus is on improving cycling conditions in the whole region. As such, Moore’s triangle can be
detected implicitly in the strategic thinking surrounding the super highways, as well as the
synergy-effects partly have been manifested.
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Network Governance
The network governance model is an important part of the superhighways. It has been so from
the beginning in 2009. By facilitating formal and informal collaboration among the municipalities,
it is mainly network governance that has created the large success of superhighways. The
planners from the municipalities are very different in terms of personality, work culture and
experiences. Despite that, the secretariat has succeeded in facilitating a constructive
collaboration among the participating municipalities, although the secretariat continuously must
put much effort in legitimizing the project among leading politicians in the region.
The secretariat has facilitated a great level of trust among the municipalities. This trust is
provided in the formal institutional structures of the joint venture, the steering group, the
working group and the maintenance group. The rather high success rate is achieved despite the
fact that the secretariat has no annual budget for new projects, no overall responsibility nor a
formal leadership role. This is entirely placed in the participating municipalities. In that
perspective the superhighway project is at the same time a shared common and a noncommittal
initiative.
Co-creation and co-production
The secretariat leader practices a collaborative approach, instead of a command and control
style. It is significant, but as she declares, it is not a co-creation approach. The secretariat leader
believes that a co-creational approach will promote the superhighways, but she does not have
the knowledge or the tools applicable to conduct more co-creational planning processes.
It is evident that the co-creation approach not yet has been implemented in the superhighway
project, as such co-creation is more a theory than an actual new work practice for the secretariat.
No significant bottom-up co-creation processes or methods can be found in the superhighway
project, though some of the respondents support the idea. The cycle superhighway is mostly a
traditional top-down driven initiative, since mayor Bondam left office in 2010.
Collaborative forms of public leadership.
Employees affiliated to the superhighway project find that enhanced external and internal
collaboration, within the municipalities, has been necessary to make the project such a success.
Enhanced external collaboration with other municipalities is seen as a mean for the secretariat to
launch new routes. To legitimize the initiative, the role as facilitator of external dialogues has
been a significant role for the secretariat. The steering group has attempted to introduce a new
secretariat leadership style that is more open and inclusive. However, the secretariat has not been
authorized to make decisions on behalf of the municipalities and therefore the role as facilitator
is the most relevant for the secretariat.
Overall, evidence of most government models can be found in the cycle superhighways, most
significantly the public value and network approaches. Connected to this is a hybrid with
elements of collaborative leadership. Together it shapes the hybrid model of government
structure of cycle superhighways.
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B.2. Models of Strategic Management in use: Analysis of the innovative practice in relation
to the various models of strategic management
None of the respondents speaks about any specific strategic school or model. Neither is there, as
described above, an explicit or conscious adaption of such strategic school or model in practice
planning for superhighways. The partnership’s strategy, primarily in terms of the secretariat’s
strategy and practice, are a pragmatic response to the congestion challenge. However, elements,
values and thinking associated with several strategic models can be found in this case study.
Strategic design and planning school
There is a clear element of strategic planning in the superhighway approach. Until 2045, 750 km
cycle lane will be build, updated or improved – depending very much on national funding
opportunities. Therefore, the strategy plan (2014) is formulated in general terms and it is left to
the municipalities to fill in the frames. Besides the long timespan, there is no specific time plan or
methods described, it is up to future municipal collaboration to decide. The superhighway
secretariat has since the beginning in 2009 collaborated with consultants to make strong
arguments for the building of new highways, e.g. revealing that health benefits make up for €616
million of the total socio-economic surplus of €765 million of all the super highways
implementation (costs 295 million).
No co-creational methods have this far been used, like visualization or generative citizen
meetings. The partnership’s strategy plan is, according to respondents, brief and general. The
emphasis is basically on the vision to create a network of superhighways with better conditions
for commuter cyclists across municipal boarders. All respondents emphasize the importance of
new public funding if the vision is to be realized.
Strategic position school
Through strategic efforts, cycle superhighways are in essence driven by a concern for present and
future fossil-based traffic congestion in the capital region.
There is a quite strong and significant use of positioning-thinking, when it comes to the overall
task of building new superhighways. With clear success, the partnership has put much effort in
having the highway exposed in this perspective in local, national and international media. By the
international exposure, also from cycle conferences, the ideas behind superhighways have
spreaded to several countries in the EU and in the Scandinavian region.
It is evident that there is some use of the positioning school in strategic planning and
communicative perspectives.
However, the planners’ focus is in general not on a need for strategic communication, change of
methods, but on the technical realization of the specific route. Although the highway project has
strong non-professional stakeholders in most of the municipalities, they are not invited into the
planning or decision room.
The strategy of practice school
The way superhighways are planned could to some extent represent strategies of practices. There
is no one-size fits all approach to the planning of the different routes. The partners – the
municipalities – in terms of the professionals and the secretariat, are only asked to get involved
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if a project gets funding from the state. However, the strategic thinking connected to new routes
is not very strong. The cycle partnership could presumably benefit from a stronger focus on
strategy as practice, e.g. to find new operational procedures that could support the idea of a more
co-creational planning process.
Overall, evidence of more strategic schools are clear. However, the superhighway partnership
cannot be estimated to be in line with one specific school of strategic management. The strategic
position school is evident as there are clear elements of the strategy of practice school and the
strategic planning school in the partnership. Elements of the corporate governance school can be
found in the last three years, and there might be a tendency towards a new mix supplemented by
the Mintzbergian School.
B.3. Key learning points and final remarks
The co-creation approach in superhighways has not yet appeared. It is a null case for co-creation.
So far, it has been a rather centralized and top down driven collaborative process controlled by
the municipalities and the secretariat. Currently, co-creational planning processes, or more
precisely, citizen and stakeholder involvement is by the informants in general accepted as
something that presumably would be interesting to give more space in the future planning of
superhighways. Bottom-up processes involving staff at all levels, as well as user groups, partners
and stakeholders have not yet evolved. There seems to be an openness among the municipal staff
and the secretariat to pursue more co-creational planning processes to legitimize future
superhighway routes. However, presently the involved municipalities and the secretariat lack
knowledge about how to conduct co-creational planning processes.
When it comes to government models, the partnership is basically still a network governance
structure among participating municipalities. However, the public value model has through the
years gained more attention as it is crucial for the partnership to legitimize the initiative in order
to find future fundings of new routes. Public legitimacy is the overall strategic challenge for the
partnership.
When it comes to strategic management models, the strategic position school is evident with
elements of the strategy of practice school and the strategic planning school in the partnership.
There might be a tendency towards a new mix supplemented by the corporate governance school
and the Mintzbergian School, due to a crucial need to legitimize the initiative.
The case study shows that the steering group and the secretariat use pragmatic and hybrid
approaches, acceptable into the specific local context when planning for a new route. Government
and strategy models change in relation to different municipal contexts, and mixes of different
rationales have been found in the case study. However, none of the respondents refers to specific
models of government or strategy used by the COGOV project.
Future economic resources are fundamental for the partnership. Lack of financial resources is the
most substantial barrier for new routes. Therefore, it is decisive for the partnership to increase
the public legitimacy for the initiative at national, regional and local levels.
To secure the vision of superhighways it seems as if the partnership, partly unconsciously, in
terms of model of government and strategy, slowly is changing direction. The secretariat leader
would like to have more stakeholders involved. It seems as if the partnership has realized that a
broader commitment in the initiative is pivotal and strategically important, to maintain the
building of future cycling superhighways.
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According to several municipal employees’ collaboration, dialogue and relations to other
municipal planners are essential for achieving the superhighway goals. The secretariat and the
steering group do not claim that they are leaders or know theanswer to specific challenges
regarding future routes. In that sense learning, especially learning in terms of bottom up
collaboration and how to practice co-creational planning methods, may be important in future
planning processes. Workshops, e.g. at the annual mayor meeting, are mentioned as important
tools for these kind of learning processes.
The last five years, the municipalities have taken part in affiliated cycle projects aimed at inviting
more companies and business into cycle commuter projects. The interest for this kind of
initiatives is growing in many businesses and companies in the capital region due to growing
congestion challenges.
The superhighways could presumably benefit from inviting more stakeholders into the planning
room, which also is in accordance with statements from the secretariat leader. If superhighways
had a stronger emphasis on local knowledge and capacity, it would presumably make it an even
stronger initiative.

C. References and data sources:
Empirical basis: 11 interviews (see list above)
https://supercykelstier.dk/english/
https://supercykelstier.dk/wp-content/uploads/2016/03/Cycle-Superhighway-Bicycle-Account2020.pdf
https://www.gate21.dk/about-gate-21/?lang=en
https://international.kk.dk/artikel/creating-liveable-city
https://international.kk.dk/artikel/cycling-copenhagen-0
Bruun Hansen, K. & Sick Nielsen, T. (2014) Exploring characteristics and motives of long distance commuter
cyclists. Transport Policy, Vol 35, Elsevier
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SERVICE FOR CITIZENS’ INITIATIVES IN THE CITY OF LJUBLJANA
Author: Sanja Vrbek

Abstract
The Service for Citizens’ Initiatives in the City of Ljubljana is an interactive online tool, which
enables direct citizens' participation and contribution to the work of the municipality. The web
portal, established in 2008, has served as a direct digital channel of communication and access of
citizens’ initiatives regarding local problems that are under municipal authority. The Service
represents a collaborative innovation tool used by citizens to complement the work of the
municipal administration and thus to contribute to better public services. It is a positive example
of co-production at the local level, with a potential under certain conditions to develop and
transform into co-creation.
A. AGENCY/ORGANIZATION AND THE TRACER INNOVATION
A.1. The background of the Municipality of Ljubljana
Ljubljana is the capital of Slovenia covering a territory of 274.99 km2 and a population of
289.518 people (Ljubljana in Figures 2019). The key institution responsible for the local selfgovernance and management of this area is the Municipality of Ljubljana (henceforth the MOL, or
the municipality). The main organs of the municipality are the City Council (the key decisionmaking body), the Supervisory Board and the Mayor (Municipality of Ljubljana 2007a). Also, the
MOL has an electoral commission which is an independent body responsible for organisation of
elections and referendums, as well as for the protection of the legality of the electoral process.
The main principles on which the municipality is founded are subsidiarity and decentralization
(ibid., Article 14). On the basis of these principles, in 2001, 17 quaternary communities (četrtne
supnosti) were established to serve as local ‘Agoras’, i.e. channels for consultation of the public in
the context of strategic decision making (e.g. strategic plans and documents), and as bodies
responsible for the implementation of smaller local initiatives in the areas of sports, culture, social
affairs, regulation and protection of the environment (Quaternary Communities 2019).
The internal structure of the municipality is composed of its municipal administration
(consisted of 10 departments, two offences departments, 8 offices and the director of the
municipal administration (City Administration 2019)), and 108 subjects, i.e. local public
institutions and public enterprises, employing around 12 000 people in the areas of primary
education, health care, culture, sport, local infrastructure, etc. (SI-SCICSL-09).
The key strategic document of the municipality is Vision of Ljubljana 2025 adopted in
2007 for the period to 2025 (Municipality of Ljubljana 2007b). This document defines Ljubljana
as an environmentally friendly city; a city that will not spread at all costs; a city with fair and
equitable housing policy, clean water, healthy environment and less traffic in the central city area
(SI-SCICSL-02;-04;-05). In addition, each department has its own sectoral strategic document,
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where the broad strategic goals of the Vision of Ljubljana are addressed and operationalised more
in detail (SI-SCICSL-01;-03;-06; -08;-09).
The internal organisational structure of the municipality is centralised and hierarchical,
presuming clear division of tasks and responsibilities across vertical and horizontal lines (SISCICSL-01;-02;-03;-05;-08). Such an organisational structure is perceived as the most optimal
and “logical” (SI-SCICSL-03) for securing clear division of work: “roles are clearly defined” (SISCICSL-07) and “it is pretty clear what the tasks of each employee are” (SI-SCICSL-03). It is
precisely this quality of the internal organisational structure that enables the municipality to
work effectively and efficiently, despite problems of financial deficiencies (“the state takes a lot”)
or legal limitations to municipal competences (SI-SCICSL-02).
The principle of hierarchy is particularly evident in the context of decision-making. It is
the “leadership” (precisely the Mayor) that not only decides which initiatives and projects will be
implemented (SI-SCICSL-01), but often they are the main initiator of new ideas and projects. In
the latter case the municipal administration has the role of executor responsible only for the
development, i.e. operationalisation and implementation of these ideas. Nonetheless, the
municipal administration and other stakeholders are not completely silent and passive actors in
this process. They do propose solutions to specific problems on the basis of consultations,
experts’ opinions and conclusions adopted at departmental/interdepartmental level (SI-SCICSL02;-06;-07;-09). However, this requires a “blessing” of the leadership as the instance that decides
whether an idea/project is ‘worthy’ to be considered for further and wider deliberation (SISCICSL-01;-09).
The preparation of strategic documents is usually coordinated among the top
management, i.e. leadership, the heads of departments and experts selected depending of the
policy area covered by the document. Such strategic documents are usually adopted by a
consensus, which is a product of a several phases of consultations, deliberation and planning (SISCICLJ-07). The main criteria that guide this process are: citizens’ needs and better quality of life
(SI-SCICSL-02;-03;-04;-08); balanced development for all territorial areas that belong to the
municipality of Ljubljana (SI-SCICSL-05); ecological and financial sustainability (SI-SCICSL-05);
value for money (SI-SCICSL-04;-05;-08); efficiency (SI-SCICSL-04); quality, legality,
professionalism and transparency (SI-SCICSL-07).
Paradoxically and contradictory to the prevalence of strict organisational hierarchy,
stands out the perception (noted in all interviews) about the strong collaborative culture
reflected both internally and externally. Regarding the latter, the municipality has been described
as very open and keen to hear and respond to the public; precisely this has been noted as the
prime reason for the establishment the Service for Citizens’ Initiatives and the Mayor’s Open Door
Days (SI-SCICSL-02). Thus, citizens have been identified not only as the main target group, but
more importantly as the crucial ‘ally’ for “actively co-creating the city” (Innovative City 2019).
Cooperation and collaboration do not only feature the attitude towards the public, but
also characterise the internal relations within the municipality. In this context, cooperation at
inter-departmental level has been identified as the key feature that in addition to the good
organisational structure secures the successful work of the municipality (SI-SCICSL-01;-04;-05;06;-07). Moreover, the general culture within the municipality has been described as
collaborative, guided by the principles of transparency, accessibility, responsiveness,
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sustainability, good communication, professionalism, legality, loyalty, interdisciplinary and
respect.
Although at first sight the principles of hierarchy and collaboration seem to collide, the
municipality of Ljubljana shows that in some cases cooperation could be stimulated precisely by
the hierarchical, i.e. power structure and the top leadership in the organisation. Namely, it has
been the ‘leadership’ of the municipality that has been identified as the main driver of a good
working atmosphere and collaborative relations within the municipality (SI-SCICSL-01;-05;-07;08):
“The main guidelines provided by our leadership is to help and listen to each other, communicate,
work professionally and lawfully” (SI-SCICSL-07).
“As our Mayor stresses ‘we are one big family, we cooperate, we have a good time, we are diligent,
we are the best’” (SI-SCICSL-08).
The argument of the present municipal leadership as the main driver of internal
collaboration is supported by the comparison and reflection on the leadership style of the
previous municipal establishment (the previous mayor and director of the municipality
administration) ‒ “centralised to such an extent that inter-departmental collaboration was almost
impossible” (SI-SCICSL-05). Although the style of the present leadership has been also described
as centralised, it has been defined as qualitatively different as it enables “more democratic
approach to solution of problems” (ibid.). The “democratic approach” here implies a strong level
of intra-municipal cooperation and absence of power asymmetry among departments (ibid.).
Thus, the present Mayor (Zoran Janković) has been ascribed a key role in the context of
the redefinition of the quality of the internal and external relations of the municipality, due to “his
atypical way of leadership” which derives from his previous experience as a manager in the
private sector (SI-SCICSL-03;-05). As a leader, he has endeavoured to build an image of a ‘people’s
person’ who is always ready to hear and address citizens’ needs (SI-SCICSL-02), in line with to
the corporate principle that ‘the customer is always right’. Hence, his mandates have been marked
by the significant importance given to the public (opinion) and exploration of new effective
solutions to local problems (SI-SCICSL-02). At the same time, however, he has imposed as a
‘classical’ leader, who keeps a ‘strong grip’ over the situation and “knows everything in detail
about the work in all departments” (SI-SCICSL-07).
Beside the personality of the Mayor, the core competences and features that make the
municipality famous and successful can be divided into two general categories: internal features
and external/structural conditions. In the context of the former, the interviewees have identified
the synergy between the leadership and the municipal employees as “without a team and people…
and without collaboration… we cannot achieve good results” (SI-SCICSL-07). The leadership
(understood in terms of senior municipal officials) has been described as open for
communication, responsive, ready to discuss and solve any problems, clear in communicating
tasks and keen on rewarding employees for a successfully finished job (SI-SCICLJ-01;-06).
Furthermore, the employees, i.e. the public servants have been described as innovative and
prepared to support and develop new initiatives and projects (SI-SCICSL-01). As an important
advantage, in this context, was mentioned the level of expertise and experience of the public
servants, who have worked in the municipality for 20-30 years. They were referred to as an
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enormous source of knowledge for the younger colleagues (SI-SCICSL-02;-06). Among the ‘pros’
was also mentioned the fact that the majority employees are residents of Ljubljana, which
presumes a stronger interest for the improvement of the quality of life in the municipality (SISCICSL-02).
In the context of the latter group (i.e. external/structural conditions) we have registered
the size, status, internal structure and financial superiority of the MOL as the largest and richest
municipality in Slovenia (SI-SCICSL-03;-04;-05;-07;-09). It was noted that the combination of
these factors make the municipality ‘competitive’ not only at national, but also at international
level. Precisely the international recognition of the success and innovativeness of the municipality
has contributed to a sense of pride and self-consciousness (SI-SCICSL-05), which is a competence
per se as it stimulates (or pressures) the municipal administration to keep up with the good work.
Beside the positive characteristic that make the municipality successful in its work, there
were few issues that have been referred to in the interviews as (potential) problems: the lack of
time for employees to keep up with the enormous inflow of new information; lack of staff vis-ávis increased workload (SI-SCICSL-08); and bureaucratic rigidness (in terms of formal
procedures and rules) that often kill creativity (SI-SCICLJ-09).
A.2. Perceptions of the problem
Although the Citizens’ Initiative Service has been established in 2003, it has gained
popularity and wide acceptance among citizens during the mandates of the present Mayor Zoran
Janković (elected for the first time in 2006). The first turning point in the life of the Service, was
the Mayor’s realisation that he could not achieve personally to meet and respond to all people
that are coming to meet him on the Mayor’s Open Door Days (SI-SCICSL-07). Therefore, he
decided to digitalize the Service in order to secure a transparent, efficient, easy and fast channel
of communication with citizens. Thus, the main idea and purpose of the Service has been to enable
more efficient and easier communication between the Mayor, i.e. the local administration and
citizens (SI-SCICSL-01;-02;-03;-04;-05;-06;-07;-08;-09). As a result, in 2008, the Service was
digitally ‘equipped’ with a web portal. The aim of the web portal was not only to improve
communication, but also to ‘keep up with the times’ and to answer to the expectations of citizens
that the municipality is more than just another rigid bureaucratic apparatus (SI-SCICSL-05).
Later, in 2018 the Service underwent a new upgrade, but for different, i.e. internal
reasons. The idea of the second upgrade was to ease the work of the municipal administration
and to secure production of consistent and relevant answers to citizens’ initiatives in a timesaving procedure (SI-SCICSL-02;-05). The trigger for this up-grade were several situations when
the municipality, i.e. the Service came up publicly with different answers to the same problem,
which negatively impacted the image and credibility of the municipality (SI-SCICSL-09).
Although the 2018 upgrade of the system addressed a rather technical issue, its effects
have been of crucial importance for the achievement of its very purpose ‒ close communication
and cooperation with citizens. The problem that this upgrade aimed to address was the absence
of a central point where all citizens’ initiatives irrespective of their form, e.g. web portal
submissions, e-mails, telephone, fax, written letters, face-to-face communication, etc.,102 are
102

The 2008 digital solution, i.e. the web portal has aggregated only initiatives submitted through the portal.
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gathered and then sent to a department, i.e. public servant who is the most competent to answer
them (SI-SCICSL-09). The up-grade of the system has resolved the problem of duplication,
inconsistent and lost answers to citizens’ initiatives, as it has contributed to better organisation
of the work of the Service and clear insight into ‘who is responsible for what’. For instance, now
the system recognises same/similar questions and on the bases of previous answers generates
new consistent answers. Accordingly, not only citizens get faster and better quality response, but
the municipality benefits from time-saving procedures and cost reductions (SI-SCICSL-06).
Hence, the Service has been a result of the personal ambitions of the Mayor and the
general context, i.e. global trends and pressures for digitalization. Regarding the former, the
Service embodies the Mayors’ motto that “we [the municipal administration] are here for the
people and we are only a service” (SI-SCICSL-05), which has been eventually internalised by the
municipality administration:
“He always told us: ‘we are not here for our own sake to be bureaucratized, but we are here to open
up, to listen to people, change things for the better’” (SI-SCICSL-05).
Moreover, digitalization has been set among the top political priorities, in particular
during his second mandate (SI-SCICSL-09). The awareness of the importance of digitalization
among senior officials and, more importantly, the internalised pressure to ‘keep up with the
times’ served as a strong push for the implementation and upgrade of the Service for Citizens’
Initiatives.
Beyond the organisational and digital aspect of the reform, we can conclude that the
Citizens’ Initiatives Service to some extent has addressed the democratic deficit and the problem
of alienation of the local apparatus from its citizens. Nevertheless, its role must not be idealised
and exaggerated (SI-SCICLJ-08). Actions of public servants are still strictly defined by rigid rules
and procedures (e.g. the General Procedure Administrative Act), which set a context where
initiatives such as the Service are “excellent only for fixing small problems” (ibid.).
A.3. Innovative practice
Although the Citizens’ Initiative Service was officially established in 2003, it is the election
of Zoran Janković as a Mayor in 2006 and the establishment of the web portal in 2008 that are
engraved in the collective memory of the municipal administration as the very beginnings of the
Service.
Namely, it has all started as a direct communication between the Mayor and the citizens
of Ljubljana within (and beyond) the framework of the Mayor’s Open Door Days (SI-SCICSL-07).
The Mayor has been open, approachable, and daily present all over the city, meeting people and
encouraging them to ‘write to him about their problems’ (SI-SCICSL-05). The high interest and
increased inflow of information by citizens raised a need for putting “under control” this
communication (SI-SCICSL-05). Thus, the Mayor came with an idea for the establishment of a
focal contact point (specific contact person, telephone number and e-mail address) for all those,
who wanted to turn to him and to the municipality with their ideas and problems (SI-SCICSL-02).
In 2008, a more ‘sophisticated’, i.e. IT solution was designed in a form of a web portal with the
purpose to enable more systematic insight and approach to the local problems raised by citizens
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(SI-SCICSL-08). From 2008, the portal had functioned for almost 10 years before its upgrade in
August 2018, which was initiated (again) by the Mayor (SI-SCICSL-09). The 2018 upgrade,
however, did not introduce visible changes for citizens as it was primarily focused on the
background system aiming to improve and ease the work of the municipal administration
working on citizens’ initiatives.
The first reform, i.e. the establishment of the web portal in 2008, did not face significant
problems. It was considered a simple change that aimed to ease the communication with citizens
and to serve as a source of information for the media (as the answers to all citizens’ initiatives are
publicly available) ‒ as such it was positively embrace by the employees (SI-SCICSL-02;-03). In
the beginning, the web portal was easily manageable due to the low number of initiatives ‒ only
2 to 3 per day. The problems have started when their number gradually increased and reached
the present-day number of around 100 initiatives per day (SI-SCICSL-08). The increased
workload threaten the successful functioning of the Service and as such was the main reason for
the 2018 reform of the system.
Hence, the 2018 upgrade started with the establishment of a working group composed of
representatives of the Cabinet of the Mayor, the Department for Citizens' Initiatives and the IT
sector (SI-SCICSL-03;-09). In addition, an external firm was contracted to conduct an evaluation
and to design and implement the technical aspect of the reform (SI-SCICSL-02). The initiative for
this reform came directly from the leadership after the realisation that there were too many
channels (web-portal, e-mail, telephone, etc.) for citizen's initiatives, which led to inconsistently
answered and lost initiatives in the process (SI-SCICSL-07;-09). It was assessed that the
establishment of a focal point, where all different channels are joint, would not only improve the
performance of the Service, but would enabled clear insight (i.e. control by the leadership) into
the overall work of the Service, i.e. “at what stage is the initiative, when it was submitted, who is
responsible for answering, is the answer provided in due time…” (SI-SCICSL-07).
The reform as such did not foresee drastic changes and ruptures in terms of
organisational transformations; it only presumed reorganisation of the available (human)
resources (SI-SCICSL-02). Namely, the Department for Citizens’ Initiatives took the role of the key
coordinator, i.e. the body responsible to determine which department within the municipality is
the most competent to answer a specific initiative. Then, within each department a
moderator/departmental coordinator is appointed to coordinate the division of tasks at intradepartmental level. There was a small problem in the beginning, when few heads of departments
took the role of a moderator. As things did not go as planned they complained to the Mayor, who
suggested to appoint their secretaries to this position “because they know as much as or even
more than you do” (SI-SCICSL-09). This, eventually, turned out to be a much better solution.
This reorganisation was followed by training and education of the staff to learn how to
operate the upgraded system. In addition, there was a three months test period for the staff to get
used to the new system. At the end, on 1 of August 2018 the up-graded system was launched and
is successfully working until this day (SI-SCICSL-07). Moreover, the implementation process itself
did not face major obstacles and problems. On the contrary, some interviewees have observed
interest among public servants to educate themselves and to embrace novelties in their work (SISCICSL-05). There was only the normal, i.e. expected “fear of the unknown” and insignificant
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resistance among older public servants, who felt that they were lacking computer skills (SISCICSL-06;-09).
In a different context, this could have imposed a more serious problem for a relatively
‘old’ municipality. However, in this particular case these issues did not represent serious
obstacles to the implementation, nor to the quality of the renewed innovative practice (SI-SCICSL06;-09). They were outweighed by the full and unequivocal support of the reform by the
leadership and the concert measures undertaken for easer adaptation of the staff to the novelty
(e.g. training). The key antidote to potential risks was nevertheless the former, or as one
interviewee argued “if you don’t have the support of the leadership at the very top, it does not
worth even trying” (SI-SCICSL-09). The specific advantage here was that the very initiative came
directly from the top and the leadership stood 100% behind the team appointed to conduct the
reform (ibid.).
Moreover, from a normative point of view it can be concluded that the success of the
reform derived from the fact that it was simultaneously guided by two aims ‒ internal and
external; the former referring to better internal organisation with the purpose to ease the work
of the municipal staff, and the latter referring to increased citizens’ satisfaction and quality of life
by making the municipality more open and responsive (SI-SCICSL-02). Despite the positive
assessment of the implementation and the work of the Service in general, as potential problem in
future could emerge the lack of staff as the latest reform did not foresee any new employments
(SI-SCICSL-05).
A.4. Impacts and outcomes of the innovative practice
The most visible positive outcome of the work of the Citizens’ Initiatives Service is the
higher level of satisfaction of citizens with the work of the municipal administration, evident in
numerous positive comments and compliments submitted by them (SI-SCICSL-05;-06).
Moreover, the increased number of citizens’ initiatives (SI-SCICSL-01;-08) is used as an additional
argument that the Service works well and that it is accepted by citizens as an effective tool for
cooperation. The attractiveness of the Service among citizens seems to derive from the fact that
their participation and cooperation gives them a sense of importance that they are doing
something valuable and significant for the public good (SI-SCICSL-03).
The Service has not proved good only for citizens, but also for the municipal
administration. It has been a helpful tool that enables the administration to deal more efficiently
and effectively with local problems, as they “do not even need to go outside the office” (SI-SCICSL03) to know the most burning problems. Specifically, the 2018 upgrade has led to better
responsiveness, efficiency and transparency in the work of the Service. This reform has actually
minimised any possibility for an initiative to be overlooked and thus to stay unanswered (SISCICSL-06). The transparency established by the renewed system goes to the level of each
individual employee (SI-SCICSL-02). Now, by entering the system each public servant knows
exactly what their duties are, number of initiatives pending, deadline for each initiative etc. The
system also enables better internal, i.e. inter-departmental communication and cooperation. For
instance, if one department cannot cover all aspects of the question, it forwards (officially,
through the system) the partial answer to another ‘competent’ department to formulate a
comprehensive and consistent response (SI-SCICSL-02). This has addressed the problem when
departments, although in a possession of an information, were reluctant to provide an answer as
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they were not officially responsible to do so (SI-SCICSL-02). Moreover, better internal
organisation and communication have contributed to better quality and consistency of the
answers. This has represented a significant step forward from the period when the Service
provided two or three different answers to the same question.
Moreover, the reform has contributed to a time-saving procedure and better
responsiveness (SI-SCICSL-02;-06;-07). The process of responding to citizens’ initiatives is now
faster, with almost no delays. Although public servants are legally obliged to provide answers to
questions or initiatives in 15 days, the municipal administration has adopted an internal decision
that has shortened this period to 8 days. There have been only few cases which have broken the
8 days deadline, while there has never been an initiative overdue the official deadline of 15 days
(SI-SCICSL-07).
Interestingly, the innovative practice has opened the door and inspired even more
innovative forms of collaboration with citizens. A representative example has been the process of
renovation of existing playgrounds in Ljubljana that took place few years ago (SI-SCICSL-05). The
municipal administration was positively surprised by the citizens’ self-initiated involvement in
the process. Namely, citizens have organised themselves and proposed a list of potential unused
areas which could have been transformed into playgrounds. In addition, some owners of these
properties have offered their land for construction of new playgrounds. At the end, citizens
started to collect donations for their construction. Thus, in this particular case, “the idea of the
Service actually transformed into something bigger” (SI-SCICSL-05), from co-production it
transformed into a higher form of collaboration ‒ ‘co-creation’. Additional unexpected positive
results of the Service have been the ecological effects due to the lack of use of paper (SI-SCICSL06) and the enormous database of information that the Service is producing (SI-SCICSL-08).
It is encouraging that there have not been even smallest doubts about the long term
sustainability of the Service for Citizens’ Initiatives. At the same time, however, there has been a
strong awareness that the Service needs to be constantly developed and improved (SI-SCICSL03;-05;-07;-08;-09), while the participation of citizens at some point needs to be awarded (for
instance, through new creative digital solutions such as ‘gaming’ (SI-SCICSL-09)). This awareness
of the need for constant improvement has been the reason behind the planned internal diffusion
of the Service, i.e. inclusion in the system of all municipal institutions and enterprises.
Unfortunately, in the absence of an official evaluation, these assessments are mainly
subjective perceptions of the municipal administration. At this point, there is no recognised need
within the municipality for an official evaluation, as the up-graded system enables detail insight
into the performance of the Service in terms of number of answered initiatives, pending
initiatives, overdue initiatives, number of initiative per department and per employee etc. (SISCICSL-07).
A.5. Barriers and drivers of the innovative practice
The Mayor of the Municipality of Ljubljana has been recognised unequivocally, by all
interviewees, as the key driver of the implementation of the Service; as such, he has put other
drivers into the shadow as ‘secondary’. Moreover, this key driver has also been noted as a
‘neutraliser’ of any potential barriers to the implementation of the innovative practice.
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The Mayor has been described as a very “practical person” coming from the private sector,
who “always wants to know what people know and what they are asking” (SI-SCICSL-05). Despite
the fact that he himself does not use computers, he saw the potential and ‘practical’ value of
digitalisation in the context of the Citizens’ Initiative Service. Thus, he has been the main driver
of the development of the Service aiming to enable better and easier access of citizen’s initiatives;
more efficient responses to the citizens’ initiatives;103 and better internal organisation which
would not only ease the work for the public administration, but would also secure better control
of their performance. The secondary weight given to other drivers derives from the strong belief
among interviewees that without the full support of the Mayor, this innovative practice ‘would
have not seen the light of the day’ or as one interviewee has explicitly noted “the leadership,
precisely the leadership at the very top needs to stand completely behind you” (SI-SCICSL-09).
The secondary drivers can also be referred to as contextual drivers: actual need for
change; awareness among civil servants of the importance of their work (i.e. of their
responsibility and accountability to citizens) and motivation among civil servants to support a
reform that would ease their work. There has been actual need for improvement of the system as
the number of initiatives increased significantly over time and the internal organisational
structure was no longer capable to deal with the increased workload effectively (SI-SCICSL-01;02;-08). There were serious problems, such as inconsistent and contradictory responses to
same/similar citizens’ initiatives, delayed answers, ‘lost’ ‒ unanswered initiatives etc., which
have negatively impacted the image of the municipality (SI-SCICSL-01;-09). As such, the reform
of the Service became a pressing need and priority, in particular, for the leadership whose
political capital depends on the public image they create and citizens’ support they enjoy.
Additional favourable conditions have been the awareness among the municipal
administration of the importance of the Service and their realisation that to function better, the
Service needs to reform (SI-SCICSL-03). Hence, their support of the 2018 upgrade was motivated
by their ambition and desire: 1. to improve of the level of citizens’ satisfaction, and 2. to ease their
own administrative work (SI-SCICSL-02;-05;-07;-08).104 Nonetheless, without the support of the
leadership, these contextual factors solely would have not provided the needed push for a reform.
Although the majority interviewees have argued that no barriers have been noted, we
have identified two potential obstacles, which nevertheless lacked the capacity to undermine the
very implementation of the innovative practice. The first one is the “fear of the unknown” (SICICSL-02;-08), referred to in the interviews as a normal human reaction in a time of change. The
main reason for this fear has been the suspicion that the change would imply an additional burden
and workload for the municipal employees (SI-SCICSL-08). This, however, has been successfully
neutralised when the change was presented and accepted by the municipal staff as a necessary
measure aimed to ease their work.
Additional barrier, or better put a temporary problem, was the longer adaptation period
to the new system by the elderly employees, who lacked commuter skills. This was addressed not
only through concrete measures such as training of staff, but also thanks to the collaborative
culture within the municipality. Namely, moderators (departmental coordinators) prepared
“The most important thing for him is that we provide prompt answer to citizens’ initiatives, we can give later
additional explanation, but the first response must be fast” (SI-SCICSL-05).
104 “To make everyone’s work easier” (SI-SCICSL-02).
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printed explanation of all steps required for entering and working in the renewed system and
were always ready to answer any question of their elderly colleagues (SI-SCICSL-06).
Although “financial limitations” have not been mentioned in the context of the
implementation of the innovative practice up to now, they might emerge as a serious barrier in
future (SI-SCICSL-04;-06). At the moment, the system functions optimally; however, this would
not be the case, if the Service faces an increased workload (SI-SCICSL-04;-06). An increased
workload would not only require a new up-grade of the system, but also employment of
additional staff (SI-SCICSL-05;-08), which in both cases implies a significant financial cost.
A.6. The diffusion process and communication strategy
The Municipality of Ljubljana plans an internal diffusion, i.e. inclusion in the system of
other public institutions and local public enterprises that function under the authority of the
municipality, e.g. the Public Enterprise for Water Supply and Sewage System SNAGA, Ljubljana’s
Public Transport, Public Parking, etc. (SI-SCICSL-01;-02;-03;-04;-07). The exact date of the
diffusion is not determined. Since it is a less than a year from the upgrade of the system, the
municipal administration wants to make sure that everything functions perfectly in technical
terms before they proceed with the diffusion (SI-SCICSL-07).
The decision of internal diffusion has been adopted due to two reasons:
- Firstly, the Service has been ‘swamped’ by many initiatives that refer directly to the
scope of work of the excluded municipal institutions and enterprises. There
exclusion has led to situations in which some departments (e.g. the Department of
Economic Activities and Transport) face enormous inflow of initiatives that they are
not competent to answer. This means that they need first, to identify someone who
is competent in the municipal enterprise/institution and to forward them the
initiative, than to wait for the answer, and at the end, once received to forward the
answer to the citizen that has submitted the initiative (SI-SCICSL-01). As such, this
has been recognized to be ineffective solution that represents an additional burden
for the municipal administration.
- Secondly, the Mayor has been very satisfied with the implementation of the upgrade
of the system at the level of the municipal administration that he required, as a next
step, to include all public institutions under municipal authority (SI-SCICSL-09).
Beside the internal diffusion, this innovative practise has a potential for external
diffusion, beyond the borders of the municipality of Ljubljana. In 2017, its innovativeness has
been recognised at the European level when the Municipality of Ljubljana got the European prize
URBACT (Bringing Citizens Closer to Their Mayor and City Services 2017). Furthermore, the idea
of the Service has been presented as a best practice at different international and national
conferences (SI-SCICSL-08;-09). Although representatives from other countries were inspired
and showed interest to copy the practice in the home countries, they were warned that it is not
enough to have a good web portal and IT system, but that the specific advantage in the case of
Ljubljana is that they have a “Mayor who insist problems to be solved” (SI-SCICSL-08).
A.7. Involvement of professional staff and public services professionals
The municipal administration working on citizens’ initiatives was directly involved in the
process of renewal of the system, which took place in 2018. Although an external firm was
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contracted by the municipality to design the technical aspect of the system, the role of the public
servants was crucial from the aspect of its substance (SI-SCICSL-02;-07). This is evident in the
composition of the working group appointed to conduct the reform of the system, which was
consisted of representatives from the Department of the Citizens’ Initiatives, the IT Sector and
the Cabinet of the Mayor (SI-SCICSL-03;-07;-09). Their job was to describe in detail the work of
the Service, i.e. the overall process of responding to citizens’ initiatives and to identify its
weaknesses (SI-SCICSL-08). Moreover, their role was to clearly define the goals of the reform and
the expectations of the new system, so the external contractor could provide the most suitable
technical solution that would best answer to the needs of the municipal administration (SISCICSL-02;-07). The other departments of the municipality, although not represented in the
working group, were indirectly included as their job was to identify the policy areas of their
competence (SI-SCICSL-06).
A.8. Methodology
The report of the pilot case study referring to the Service for Citizens’ Initiatives relies
on 9 qualitative interviews conducted in the second half of March 2019 and a qualitative analysis
of official municipal acts and strategic documents published at the web page of the Municipality
of Ljubljana. The interviews were conducted with civil servants who have been directly involved
in the work of the Service and its development: four representatives from the Service for Citizens’
Initiatives (a regular employee, the coordinator, the secretary and the head of the Service for
Citizens’ Initiatives); the moderator in the Department of Economic Activities and Transport; the
moderator in the Department for Environmental Protection; two representatives from the IT
sector; and a representative from the Cabinet of the Mayor.
B. CASE STUDY MODEL IN USE AND DEVELOPMENT PATTERNS
B.1. Models of Government in use: Analysis of the innovative practice as reflecting the key
messages of the earlier COGOV WP1 literature review
Public value
The Service for Citizens’ Initiatives is an innovative practice that contributes to public
value (co-)creation. The Service has provided an open, participatory and collaborative
environment where citizens together with the municipal administration work actively towards
the improvement of the quality of life in the municipality. This synergy results in more than just
a practical personification of public value, in terms of a cleaner city, better and safer
infrastructure etc. Namely, its added value lays in the capacity of the Service to socialise future
co-creators of public value, by internalising the idea that public value creation is the raison d'etre
of any public institution/organisation.
The strong emphasis on public value, is not present only in the context of the work to the
Service for Citizens’ Initiatives, but is observed in all strategic documents of the municipality. On
this basis it can be concluded that the latter is actually a precondition for the former, as the Service
would have not existed in the absence of a general culture and strategic management supporting
public value creation.
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The main feature of the MOL’s strategic documents is a prevalence of the public value
narrative, at the expense of ideas usually related to the NPM, i.e. ‘efficiency’ or ‘value for money’. 105
For instance, the Strategy for Cultural Development explicitly defines culture as “a public good,
not a commodity” (2016, 18) which cannot be left to the market forces. Moreover, the
municipality commits to provide financial, infrastructural, organizational and other conditions to
ensure quality cultural events accessible to all citizens, explicitly opposing any economic or
political instrumentalisation leading to budget cuts in this policy area (ibid.). In addition, the
Strategy for the Development of Social Care has recognised welfare policies to be the crucial
aspect of the work of the municipality as they contribute to “the revival of democratic citizenship”
(2014, 17). Democracy in this context has been broadly defined as an active participation of
citizens, inter alia involvement of excluded marginalised groups of people, while welfare policy
has been set as the instrument that secures participation and strengthens democratic citizenship
by reducing asymmetries in the social status and social power (ibid.).
Network governance
The Service for Citizens’ Initiatives, as an organizational and governance structure does
not represent a network governance. It is an innovative practice which relies strongly on the idea
of collaboration between citizens and the municipal administration, while is exclusively managed
by the latter (the internal users i.e. the municipal administration).
Its ‘classical governance’ design, however, does not undermine its innovativeness. On the
contrary, it seems that the present solution provides a more optimal framework than a network
would have provided. The Service has predominantly an executive role ‒ acting upon citizens’
initiatives which provide the substance of its work and future actions of the municipality; hence,
a network involving internal and external users at the executive, i.e. operative level of the
everyday functioning of the Service would have only unnecessarily burdened the system.
The internal diffusion planned, i.e. the inclusion of all municipal institutions and
enterprises could be seen as a development of an internal network and decentralized system of
management of citizens’ initiatives. Nevertheless, without the participation of external actors this
cannot be considered a network governance in ‘classical’ terms.
However, beyond this concrete case, we recognise a favourable climate for
implementation of future initiatives that will embed the idea of network governance. For instance,
the key strategic document Vision of Ljubljana stipulates that “a larger number of nongovernmental organizations are planned to perform a significant role in the governance of the
city in future” (Municipality of Ljubljana 2007b). Moreover, the municipality explicitly commits
itself to stimulate self-organization of the civic society to manage public affairs (ibid.), which

The prevailing public values guiding the work of the municipality are: well-designed public space and remarkable
architecture; sustainable development; green, protected, modernized city tailored to the requirements of citizens;
tolerance of differences, i.e. Ljubljana as “a melting pot of Slovenes and new incomers”; public cultural goods and
services accessible to all residents and visitors of MOL; equality; social justice; intergenerational solidarity; and welfare
(Vision of Ljubljana 2007; Environmental Report 2018; Strategy for Cultural Development 2016; Strategy for
the Development of Social Care 2014; Youth Strategy of the City of Ljubljana 2016; Comprehensive transport strategy
of the Ljubljana Urban Region 2018).
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makes network governance a viable concept and prospect in the context of the municipality of
Ljubljana.
Co-production and digitalisation
The Service for Citizens’ Initiatives is an example of a successful co-production practice,
with a potential to transform into co-creation (in certain policy areas and under certain
conditions). To a great extent its success can be ascribed to digitalisation. Precisely the web portal
established for this purpose has, on the one hand, enabled easy access for citizens to submit
initiatives, while, on the other hand, provided a system that enables efficient and effective
response by the municipal administration. As such, the Service has proven to be an excellent
‘corrector’ of the work of the municipal administration, in particular regarding regular everyday
local problems. The majority initiatives submitted refer to the improvement of the existing
municipal infrastructure; for instance, a hole in the road, a tree blocking a road, unmowed lawn
on public spaces, etc.
Although more ambitious citizens’ initiatives beyond repairs (e.g. requiring the
establishment of a whole new infrastructure) face financial limitations, this does not mean that
there is no room for ‘dreaming big’. The example of co-creation in the context of construction of
new playgrounds in Ljubljana shows that the Service has the capacity (under certain conditions,
e.g. significant collective interest) to transform into a tool of co-creation.106
What is specific about the Service is that it has developed ‘from the inside’, i.e. from the
internal urge and desire of the municipality to better respond to citizens’ needs. Although the
global trends and the general narrative of participation and digitalisation pressure public
organisations to open up and develop in this direction, the decision in this particular case has not
been inspired by a specific text nor has been systematically guided by a specific theoretical
concept. It has been simply a strategic decision that reflects both, the corporate culture of the
Mayor and his political interest to secure electoral support.
Collaborative leadership
Here, we refer specifically to the leadership style of the Mayor of the Municipality of
Ljubljana, as his personality and 'way of doing things' have directly shaped the quality of relations
both internally, within the municipality, and externally towards the public. As the interviews note,
the Mayor is the absolute, i.e. key actor and factor within the municipality ‒ “the Mayor here is
the chief” (SI-SCICSL-09). He has a specific leadership style that is featured by contradictions; as
such it does not fit in any of the definitions of collaborative leadership present in the relevant
literature. Namely, his leadership is at the same time populistic, centralised (even authoritarian
to some extend) and open to public participation and collaboration.
Since his first mandate (in 2006), the Mayor has set new, higher standards of participation
and collaboration with citizens. In spite of the successful functioning of official (digitalised)
channels of communication, he has paid significant attention to personal, face-to-face
communication with citizens, initiated either informally on the streets of Ljubljana (where he is
almost daily present) or at the Mayor’s Open Doors Days (that take place twice a month). It seems
that this approach, the combination of a successful official system of communication and
106
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approachable ‘people’s’ Mayor, has given a sense of importance to citizens that they count and
that they are actually heard. There is evident prominence given to citizens’ input as more
important than the internal input provided by the municipal administration; namely, there is a
perception among the municipal administration that the Mayor is keener to positively respond to
a suggestion of a random citizen, than to a municipal employee:
“If you go to the mayor, you will win… In comparison to other employees, he listens to me at least
about certain things, although for the majority issues is ‘no go’… But, of course you would need to
convince him.” (SI-SCICSL-09)
Although his leadership style can be assessed as populistic deriving from political motives
to secure electoral support, the interviews indicate that it might be better explained by a
reference to his previous work experience, as a corporate leader in the private sector. An
internalised perception of citizens as consumers of (public) services explains the strong pressure
of the Mayor on the municipal administration to accept a more corporate culture (setting efficient
response to customer needs and maximisation of their satisfaction as the guiding principles of
their work).
“From his previous job he has brought a new approach, in a sense that we need to get closer to
citizens, to provide not only a bureaucratic response, but also efficiency” (SI-SCICSL-02)
“The Mayor has brought to us the logic of the private sector and I think that we are really working
with citizens, were are always available and ready to do all our best to address their needs” (SISCICSL-03)
However, the main contradiction of his leadership style is that, on the one hand, he
nurtures a centralized and pretty hierarchical culture and structure within the municipality,
while, on the other hand, he creates a working atmosphere which by the municipal administration
is described as very open and collaborative. The latter seems paradoxical in the light of his actions
as a ‘traditional’ leader who has a strong control over the work of the municipal administration.
“The mayor knows everything in detail about the municipal departments, who is responsible for
what…” (SI-SCICSL-07)
But, in particular this trait could additionally explain the strong interest of the Mayor to
upgrade of system in 2018; namely, by enabling a detail overview of the progress of all the
initiatives submitted, the renewed system at the same time secures better control and monitoring
of the work of the municipal administration.
Nevertheless, contradictory to his image of a strong traditional leader, he actively and
explicitly encourages municipal public servants to open communication and cooperation (SISCICSL-07). Moreover, as some interviews (SI-SCICSL-08) indicate he endeavors to build a sense
of belonging and strong identity of the municipal administration as a collective, i.e. “family”. This
is not necessarily paradoxical or contradictory, if we understand him as a leader who encourages
collaboration at lower, operational and intra-municipal level. Not only this does not represent a
threat to his authority, but it actually strengthens his position as a traditional leader.
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B.2. Models of Strategic Management in use: Analysis of the innovative practice in relation
to the various models of strategic management
The Strategic design and planning schools
The case of the municipality of Ljubljana aligns strongly to the ideas of the strategic design
and planning schools. The municipality has a clearly defined formal organisational structure and
legal framework that define its decision-making procedures and scope of work. The former (the
organisational structure) has been specifically identified in the interviews as the main structural
advantage that secures successful and efficient work of the municipality. Precisely the clear
definition of roles, scope of work and division of responsibilities at both departmental and
personal levels have been referred to as the main strengths of the municipality.
Moreover, this presumes a strong hierarchy, where the top leadership has the crucial role
in decision making, while lower instances are responsible for implementation. Although, the
formal procedure of decision-making foresees an establishment of a working group represented
by all relevant internal stakeholders, as well as external consultations of the expert community
and the public in general (Sustainable Urban Strategy 2015), this does not undermine the fact
that the leadership has the key role in the process. This is evident not only in terms of the adoption
of the decision, but also in terms of the definition of process itself, as the leadership sets ‘the rules
of the game’. This does not mean that lower levels in the municipal administration cannot make
suggestions and propose solutions to specific problems, but implies a centralised setting were
suggestions/proposals are made in a strictly defined procedure and at the request of the
leadership.
The argument of the dominance of the top leadership is additionally supported by the
dominance of the municipal executive over its elected democratic bodies, i.e. the City Council as
the highest decision-making body. Namely, the Mayor has enjoyed comfortable majority in the
City Council in all of his mandates. This has provided favourable and unrestricted environment
for adoption and implementation of his ideas and projects, which has eventually strengthened
the role of executive leadership as the main driver of municipal development and progress.
Additional area where we have observed features of these schools is strategic planning.
The municipality has an extensive list of formal strategic documents, i.e. general long-term
strategic plans and sectoral strategic documents at the level of specific policy areas. The main
documents defining the general strategic goals are the Vision of Ljubljana 2025 and the
Sustainable Urban Strategy of the City of Ljubljana adopted for the period of 2014 to 2020.
Moreover, the municipality has sectoral strategic plans, which operationalise the general
strategic goals at the level of specific policy areas, such as culture, sport, environment, traffic,
social policy, rural development, education, public safety and youth policy (for e.g. Strategic
Spatial Plan 2007; Sustainable Urban Strategy 2015; Sports Strategy 2018). The main feature of
all these general and specific strategic documents is their strong reliance on official quantitative
data and use of analytic tools such as the SWOT analysis. Additional feature is their consistency
and alignment, as well as the strong commitment of the municipality to secure content
consistency at strategic level in future:
“Considering the significant number of strategic documents prepared and adopted by MOL, an
analysis of their content has been carried out and integrated in the Sustainable Urban Strategy of
the City of Ljubljana. This means that the Strategy took into account those elements of the sectoral
strategies, policies, programs and plans that were already in line with the initial strategic goals of
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this document... At the same time, this means that all sectoral strategies, policies, programs and/or
plans after their expiry will be revised in line with the Sustainable Urban Strategy” (Sustainable
Urban Strategy 2015, 8).
On this basis, we can infer that the work of the municipality of Ljubljana is guided by a
whole system of strategic documents, which systematically and consistently define broad and
specific goals and priorities and emerge from a formal and clearly defined planning process.

The (Social) Entrepreneurial School
The (Social) Entrepreneurial School is recognised in the impact of the charismatic
personality of the Mayor and his role as ‘entrepreneur’ of innovative ideas. The above discussion
of the formal organisational structure and planning system as the main trait of the municipality
does not undermine the strong personal influence of the Mayor. On the contrary, it seems that the
formal organisational structure provides the appropriate context for him to impose as an
‘entrepreneur’ of new ideas that disrupts the status quo. Precisely the hierarchical structure
empowers him to search for new unexplored opportunities and to push for new innovative ideas.
For instance, both the Citizens’ Initiatives Service and the Mayors’ Days of Open Doors are
perceived as his ‘personal’ projects (in terms of initiative and sponsorship) that have managed
not only to set new standards of communication and cooperation with citizens, but to contribute
to a feeling that they are actually heard. Although the Citizens’ Initiatives Service was officially
established in 2003, three years before the present Mayor came to power, it is precisely he that
is perceived as the ‘ideational father’ of the Service (confirming the thesis about the impact of his
strong and charismatic personality). Moreover, beside as the initiator he is also perceived as the
key ‘ingredient’ without which the Service would have failed to use its full potential ‒ to transform
into an innovative instrument of collaboration between the municipality and its citizens.
B.3. Key learning points and final remarks
The Service for Citizens’ Initiatives represents a successful example of co-production
(with a potential for co-creation). This practice has emerged as a public innovation at the local
level, in the context of the municipality of Ljubljana which features pretty centralised and
hierarchical internal structure and strictly legally regulated competences. The ‘unfavourable’
context has not represented an obstacle for the successful implementation and functioning of this
collaborative innovation. Moreover, even the absence of a collaborative leader at the expense of
a more traditional leadership style, has not undermined the success of the innovation. Thus, in
contrast to the theoretical assumptions and expectations, the case of the municipality of Ljubljana
shows that a leadership style representing a combination of a strong charismatic personality,
populist107 attitude and corporate managerial skills, on the one hand, and a centralised
governance framework, on the other hand, do not by default set unfavourable environment for
innovative practices of co-production and co-creation.
Although digitalisation has emerged as one of the key success conditions for the effective
and efficient functioning of the Service, as well as for its wide acceptance among citizens, this has
The use of the term ‘populist’ does not imply the negative connotation and association to far-right ideas that are
usually prescribed to this term in the present political context. It simply refers to a politician that (creates an image of
themselves as someone who) hears and responds to the problems and needs of ordinary people.
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only provided the technical side of the story. Digitalisation has been the necessary, but not the
sufficient condition as it has not (and cannot) contributed to the substance of the innovative
practice. Without the substance (referring to the guiding idea and principles) even the most
sophisticated digital solution cannot guarantee a success.
The substance in this particular case was to a great extent shaped and guided by the
presence of the public value narrative and the idea of the collective good. Thus, in contrast to the
expectation that the corporative background of the Mayor could imply a predominance of NPM
ideas, the analysis108 has showed that these ideas have been completely overshadowed by the
public value discourse. This paradox, unfortunately, cannot be explained on the basis of the
present research framework.
A reference to the socialist past of Slovenia and its positive reminiscence in the collective
memory (of the inhabitants of Ljubljana) could provide a potential explanation; in particular the
identification of the Mayor with this period (at declarative and symbolic level) by making explicit
reference to the socialist ‘folklore’ (e.g. the red star and the red carnation; for more see Zoran
Janković 2012; Brkić 2018; Siol1net 2018) or by using leftist rhetoric on important days for the
socialist cause, such as the International Worker’s Day (Zoran Janković 2012 and 2019). However,
this aspect (the social past) has not been explored in the interviews and we cannot draw
conclusions about the relationship of this period and the importance given to the idea of public
value in the Slovenian context. Nevertheless, we believe that the potential correlation of the
public value narrative and the socialist past needs to be adequately referred in the research of
collaborative innovative practices emerging in the post-socialist context.
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The Climate Strategy in Copenhagen aiming for CO2 neutrality in 2025:
A collaborative planning process from 2009-2012

Author: Karsten Bruun Hansen
Abstract
Before the UN COP 15 meeting held in Copenhagen 2009, the Lord Mayor and Environmental
Mayor in Copenhagen decided that the City of Copenhagen should be the first CO 2 neutral capital
in the world. Therefore, a complex planning process started in 2009, providing an ambitious
climate strategy launched in 2012. However, with new Mayors in office from 2010, the
administration was challenged to keep momentum and find commitment from political
principals, internal public managers and external stakeholders. This case shows how a
distributed, dialogic and externally focused leadership approach created a corporative
collaborative planning process with substantial opportunities for and increased engagement
from internal and external stakeholders.
A1. Agency/organization and the tracer innovation
Background
Pursuing goals of low-carbon and resilient urban development in Copenhagen started with a
specific focus on sustainable development in the 1990’s. Following the Rio Declaration on
Environment and Development of 1992, the City of Copenhagen formulated its own assessment
of how to curb emissions of greenhouse gases, stating that it would be possible to achieve a 30
percent reduction in CO2 emissions from 1988 to 2005. However, the subsequent increase in
energy consumption, transportation and waste made it urgent to reconsider how to curb CO2
emissions. Adding to this was the signing of the Kyoto Treaty in 1997 that set more ambitious
emission reduction goals.
A more specific approach towards climate mitigation governance started in the beginning of the
21st Century with the launch in 2002 of the first Climate Action Plan. Climate mitigation
governance received an increasing political attention in 2007, when it was announced that the
COP 15-meeting - United Nations Climate Change Conference - should take place in Copenhagen in
2009. From here, the intention for the municipality, and not least the Lord Mayor Ritt Bjerregaard
(2006-2009) and the Technical and Environmental Mayor Klaus Bondam (2006-2010), was to
make a plan for Copenhagen that could show the rest of the world, that the Danish capital was
world leading in terms of sustainable changes and green growth (Bondam, 2019). Climate topics
had become the profiling theme for both mayors. It was proclaimed in the 2009-strategy that the
ambition
and
declared
vision
was
to
be
CO2
neutral
in
2025.
The UN COP15 meeting became a huge international failure, but at the same time Copenhagen
became a showcase that demonstrated that ‘cities act’ and that it is possible to work with CO 2
mitigation without hampering economic growth or reducing the quality of life for the citizens
(Abildgaard, 2019).
To bring in knowledge and to have a strong strategy, the Technical and Environmental
Administration, recruited a visionary Climate Director, Mikkel Aarø-Hansen with an international
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network, from the Ministry for Environment, close to Minister Connie Hedegaard 109. The Climate
Director was the main architect of the vision in the 2009-strategy. He ordered explorations and
documentation from consultants, showing that it was possible and realistic for Copenhagen to
become CO2-neutral in 2025 (Aarø-Hansen, 2019). The 2009- strategy and the exploration
reports made it possible for the two Mayors to show the media and the assembled C40 Mayors at
the COP meeting, that Copenhagen was an innovative metropolis pertaining profound climate
solutions (Bondam, 2019). Therefore, Copenhagen was born a global climate star in 2009,
basically due to strong political commitment from two Mayors and a dedicated climate director
in the City of Copenhagen (Abildgaard, 2019).
It is remarkable that the two Mayors before the COP 15 meeting had decided to have a new,
revised and ambitious strategy and action plan outlining how the capital in details could become
CO2 neutral in 2025. After the COP 15 meeting, a Climate Secretariat with approximately 10
employees was established in the Technical and Environmental Administration. A former senior
employee, Jørgen Abildgaard, from the Ministry of Environment was appointed as secretariat
leader in 2010.
Decision making and leadership in the Technical and Environmental Administration
Strategic decisions in Copenhagen are formally made in the City Council and carried out by the
administrative CEOs. The Technical and Environmental Administration manage climate topics in
dialogue with the Lord Mayors Finance Administration. The Lord Mayor leads the budgeting and
make many strategic decisions in the City of Copenhagen. This often causes tensions between the
Finance Administration and the six other administrations, but not when two Mayors share the
same climate vision (Aaberg, 2019). The CEOs at the Finance and the Technical and
Environmental Administration are executive directors.
The leadership at the Technical and Environmental Administration, regarding climate matters, is
by interviewees reported as being strong, dedicated and a mix of formal and informal leadership
styles. The administrative hierarchy had a strong top down element, but it partly changes with
Mayor Klaus Bondam (2006-2009) and CEO Hjalte Aaberg in office (2006-2012).
Hjalte Aaberg had been chair in the Technical and Environmental Committee in the Municipality
of Albertslund, one of the most progressive ‘climate municipalities’ in Denmark at the beginning
of the millennium. Albertslund was working thoroughly with bottom up perspectives and
horizontal
coordination(Aaberg,2019).
Klaus Bondam is a movie-actor by profession. His knowledge about climate issues was limited,
but he was personally very dedicated on the climate agenda. Bondam took informal lessons in the
administration, motivated, in line with the Lord Mayor 110, by making Copenhagen a more livable
and healthy capital (Bondam, 2019).
The leadership in the Technical and Environmental Administration is in relation to the climate
agenda described as partly informal and collaborative, with involvement of stakeholders, staff
and other administrations in the City of Copenhagen, compared to the period with a new CEO in
office in 2013 (Abildgaard, 2019).

109
110

European Climate Commissioner, 2009-2014
Former European Commissioner for Environment in the 90s
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Interviewees describe a planning process with a clear vision and a strong mandate. Leadership
communication to other administrations and CEOs in City of Copenhagen has in this case become
more regular, based on dialogue and a holistic perspective of Copenhagen.
Also internally in the administration the hierarchical structure and top down communication is
partly loosened up. Civil servants are invited to strategic meetings with the mayor and the CEO
and Climate Director (Aarø-Hansen, 2019; Aaberg, 2019).
In 2010 the Climate Secretariat is requested to conduct a planning process with stakeholder
involvement, in order to present a climate strategy and roadmap aimed at transforming
Copenhagen to the world’s first CO2 neutral capital. Stakeholders, NGOs, universities and
businesses are invited into the planning process. Once or twice a year, meetings are held to find
solutions and to prioritize different proposals to the upcoming strategy. 22 coming initiatives are
identified by 2011. Project leaders were recruited from the Environmental Administration, the
Greater Copenhagen Utility and Copenhagen Properties (Abildgaard, 2019).
In 2010 Mayor Bondam is at the election in 2010 substituted by Mayor Bo Asmus Kjeldgaard
(Kjeldgaard, 2019).
The main decision criteria for the Mayors in 2009-2010, mentioned by interviewees, are climate
mitigation and adaption purposes in itself (Aaberg, 2019). From 2010, with a new Lord Mayor
Frank Jensen and Technical and Environmental Mayor in office, this changes, and green growth
and green job creation become important aspects and aims (Aarø-Hansen, 2019).
Organizational culture
Climate mitigation and adaptation are new topics in the Technical and Environmental
Administration in 2009. The CEO of the administration had in 2006-2007 merged several smaller
control-based technical administrations into a large new centralized planning administration
where energy, environmental and urban purposes and planners met, giving the new climate
agenda a planning platform with strong momentum and unified capabilities (Aaberg, 2019).
The CEO and the climate manager are in interviews reported to be relatively distributive in their
leadership styles and open to evolving and listening to input from staff, stakeholders and other
actors. They succeeded in opening the administration for new ideas regarding the climate
strategy. Business, consultants, universities and Copenhageners take part in the climate planning.
Internally, within the administration, they have succeeded in integrating the climate strategy
planning in a motivational and meaningful way for the employees, by inviting them into the
strategic planning process (Abildgaard, 2019).
This new kind of proactive climate planning, across energy, urban and environmental sectors was
new to many employees in the Technical and Environmental Administration. However, the reorganization with a dedicated and dialogic CEO, very skillful to communicate and involve
politicians, other CEOs and staff in general paved the way for a strong collective culture in the
administration and in the Climate Secretariat with close ties to external stakeholders and key
actors in other administration.
A2. Perception of the problem
In 2010, Lord Mayor Ritt Bjerregaard had left office one year before, and at the election Klaus
Bondam, Mayor of Technological and Environmental Affairs, as previous mentioned, was
replaced by Bo Kjeldgaard. Bo Kjeldgaard also had a strong climate profile, and he demanded the
formation of a strong climate secretariat with at least 10-12 employees. However, within a year
Bo Kjeldgaard had to leave office due to a personal scandal about having his private address
moved outside of the Municipality of Copenhagen (Kjeldgaard, 2019). In late 2012, the CEO of the
332

Technological and Environmental Administration, Hjalte Aaberg, leaves office and so does the
Climate Director in early 2013 (Aarø-Hansen, 2019).
The interviews give the impression that when the New Lord Mayor Frank Jensen came into office
in 2010, climate topics in City of Copenhagen lost momentum (Larsen, 2019). However, the Lord
Mayor could not abandon the legacy he inherited from his predecessor: Copenhagen is in some
ways obliged to become the first CO2-neutral capital in the world. The difference is that from
2010-2011 it is more about green growth and green job facilitation. Frank Jensen seems as Lord
Mayor primarily committed on social and employment agendas (Larsen, 2019). The global
financial crisis is evident in Denmark at this time and it may have caused cuts in the green
development agenda.
In 2012 the strategy “CPH 2025 – the Climate Plan” presented revealed that the energy sector
contributed to the largest share of emissions in Copenhagen throughout the 2000-2010 period.
Therefore, energy sector initiatives comprise most of the initiatives in the strategy. Replacement
of coal by biomass at the power stations will provide for most of the cuts in the capital’s CO 2
emissions (approximately 75%)111. Expected extra investments in order for the City of
Copenhagen to be CO2 neutral in 2025 are estimated to approximately 3.7 billion EURO112.
CPH 2025 comprises initiatives under four headlines: ‘Energy consumption’, ‘Energy production’,
‘Green mobility’, and ‘the City administration as a climate company’113. The concept of “smart city”
has made its entrance into the vocabulary of the report, where “green growth” and green
technological development are central aims.
CPH 2025 was primarily made by Climate Director Mikkel Aarø-Hansen (Aarø-Hansen, 2019).
Citizen involvement in the planning process is limited. It does, according the Climate Secretariat
leader (Abildgaard, 2019), not make sense to invite citizens due to the strategy’s predominantly
technical content. It might as well create worries and interfere with citizens’ comfort and quality
of life (Larsen, 2019). The Climate Secretariat prioritize to collaborate with large stakeholder,
such as the Greater Copenhagen Utility, HOFOR114.
Nevertheless, the planning process from 2009 until the strategy is launched in 2012 must be
characterized as a ‘collaborative planning process’ with all administrations in the City of
Copenhagen, companies, entrepreneurs, NGOs, universities and other stakeholders involved to
some degree, pursuing innovative solutions providing low-carbon, resilient and sustainable
urban development.
From 2013, with a new CEO in the Technical and Environmental Administration, external
communication and involvement of stakeholders seems to decrease (Abildgaard, 2019).
Currently, there are still 10-12 persons working in the Climate Secretariat115. Since 2012 the
secretariat has not had a permanent budget for administration, new projects or initiatives.
According to the leader of the secretariat, they are only responsible for approximately 10 percent
of ongoing climate projects. Most projects are conducted and financed by actors outside of the
secretariat or in semi-public organizations such as the Copenhagen Properties and the Greater
Copenhagen Utility “HOFOR”. The City of Copenhagen is only directly investing approximately 1012 percent of the overall climate budget (Abildgaard, 2019).

file:///C:/Downloads/kbh-klimaplan-2025-faktaark-_1251%20(3).pdf
file:///C:/Downloads/kbh-2025-klimaplan-_930%20(2).pdf (p.12)
113 file:///C:/Downloads/kbh-2025-klimaplan-_930.pdf
114 https://www.hofor.dk/english/knowledge-downloads/downloads/
115 https://www.kk.dk/artikel/klimasekretariatet
111
112
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A3. Innovative practice. The Climate Strategy “CPH 2025”
In 2009, before the COP-meeting in Copenhagen, the politicians in the City Council decided
unanimously to adopt a new ambitious strategy outlining how the city should become CO 2 neutral
by 2025.
However, with new politicians and mayors in the City Council in 2010, with other agendas
stresses a need for the Technical and Environmental Administration and the Climate Secretariat
to engage in close collaboration with competent partners, businesses, and science to make the
vision of a CO2 neutral Copenhagen become true. Therefore, it is communicated that companies
developing clean or green innovative technologies are welcome as partners in the realization of
the strategy. It is an opportunity to use Copenhagen as a ‘Living Lab’ and afterwards get out on a
growing international cleantech market.
From the interviewees we learn that large consulting groups, engineers and architects have
played an important role in the realization of the strategy. In the 1990s, Environmental and
Energy Minister Svend Auken had succeeded in bringing ‘clean technologies’ on the Danish
consultant’s agenda. Svend Auken offered ‘Greentech’ funding that gave the consultants
knowhow and new opportunities on a new agenda in an international setting. Since then large
Danish consultants have tried to push decisions makers in Copenhagen to transform the Capital
into a ‘Living Lab’ for sustainable low-carbon solutions (Aaberg, 2019).
Several cleantech companies, from the energy-, waste- and building sectors, from start-ups to
large well-established companies, are invited to take part in the realization of the strategy.
We said from the beginning that this is a learning process. Most of the development
projects are in the hands of stakeholders outside the Climate Secretariat. Most of the
investments are at our stakeholders. City of Copenhagen is only investing
approximately 10-12 percent of the overall climate budget.
We tried to keep it simple: We had a-, b- and c-initiatives. A’s are initiatives ready for
implementation. B-initiatives are those with challenges, and C’s need further
development. We have worked a lot with Public Private Innovation-partnerships.
(Abildgaard, 2019)
The Greater Copenhagen Utility, HOFOR, became an important stakeholder in the realization of
the strategy. In 2010 HOFOR changed its vision, aimed at creating sustainable cities and being
carbon neutral in all aspects of their energy and service production in 2025, in line with their
largest owner City of Copenhagen (Edström, 2019).
In 2010 HOFOR Wind was established aimed at building at least 460 MW wind turbines before
2025. Since 2014, HOFOR is in a process of converting the district’s heating system, covering 98
percent of Copenhagen, phasing out coal to a system fired on sustainable biomass from 20192020.
It is expected that the HOFOR initiatives will contribute with almost 80 percent to Copenhagen’s
goal of becoming the world’s first CO2 neutral capital in 2025.
In order to have a strong commitment and engagement from other local stakeholders e.g. within
the administrations of City of Copenhagen, a ‘collaborative leadership strategy’ was applied by
CEO Hjalte Aaberg and Climate Director Mikkel Aarø-Hansen. A regular dialogue on the climate
strategy was established at the CEO meetings. Aaberg and Aarø-Hansen made a strong effort to
motivate the other administrative CEOs by making it meaningful in their administrative
perspectives. Climate issues are strongly related to health issues, and children and elderly people
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are highly exposed and vulnerable to e.g. air pollution. By talking about the need for new climate
solutions in this way, at least 3 or 4 administrations were motivated to be a part of the strategy
planning. The Lord Mayor and the Finance Administration were drawn into the planning by
stressing the green growth perspectives (Aaberg, 2019).
In the beginning of the planning process of CPH 2025 it is expected that lifestyle related cuts in
CO2-emissions will not be popular among the citizens. This is one reason CPH 2025 comprises
primarily technical and structural solutions.
A4. Results and outcome
The innovative and dialogic green growth planning process provided an ambitious and
expensive strategy launched in 2012116, showing how Copenhagen would be the first CO2
neutral capital in the world in 2025.
The CPH 2025 Climate Plan forecasts a need for extra investments of more than 3.7 billion
EURO117, much of which due to incorporating thinking about the climate and energy when
planning new buildings, renovating old ones and updating modes of transport. Expected
investments in order for the municipality of Copenhagen to be CO 2 neutral in 2025 are estimated
to approximately 268 million EURO118 by the target day.
The strategy makes distinctions between three implementation periods, the first from 20132016, Roadmap 1, embedded in the “CPH 2025-strategy”, the second from 2017-2020 called
Roadmap 2, and the third, Roadmap 3, being planned in 2019, will be valid from 2021-2025.
At the early stage of the planning, in 2010-2011, it is expected that lifestyle related cuts in CO 2emissions will be a part of the strategy. This is rejected by political leaders, who believe that it
will not be popular among the citizens. This might be the reason, as previous described, why CPH
2025 primarily comprises technical and structural solutions.
CPH 2025 comprise 165 initiatives in the three coming periods or roadmaps. Replacement of coal
by biomass at central power stations will provide for most of the cuts in the capital’s CO 2
emissions119.
Roadmap 2, launched in 2016, underlines in the preliminary status that since 2005 CO 2 emissions
in Copenhagen had decreased with 38 percent. It is also acknowledged that what may be termed
the “low hanging fruits” of reducing CO2 emissions by technical solutions are dwindling, making
future reductions economically more difficult to achieve.
New solutions will need to be devised along the way if Copenhagen is to be the world's first carbon
neutral capital. This will only happen if the City of Copenhagen revitalise the idea of working
closely with experts and partners from the business community, the world of research and the
Copenhageners who use the city on a day-to-day basis (Aaberg, 2019).
It is also reported that efforts used to facilitate Public Private Innovation Projects help open doors
for local companies abroad. During phase one – 2013-2016 – several types of partnerships have
facilitated both research and development and the implementation of new solutions, e.g. the
projects EnergyLab in the North Harbor (Nordhavn), new LED street lighting, Intelligent
Transport Systems and the roll-out of hydrogen powered cars.
file:///C:/Downloads/kbh-2025-klimaplan-_930%20(7).pdf
file:///C:/Downloads/roadmap-klimaplanen-2017-engelsk-_1734%20(3).pdf
118 file:///C:/Downloads/kbh-2025-klimaplan-_930%20(2).pdf (p.12)
119 file:///C:/Downloads/kbh-klimaplan-2025-faktaark-_1251%20(3).pdf
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A5, A6 and A7. Barriers and drivers of the innovative practice, communication strategy
and involvement of professional staff
We visualized many things for the administrative CEO’s. We had people from outside,
consultants, to help us. We managed to create a shared narrative across the
administrations. We got a little closer and we improved our collaboration (Aaberg,
2019)
An important driving force for the realization of the strategy was, as previous mentioned, that the
CEO and the Climate Director from the Technical and Environmental Administration succeeded
in facilitating a dialogue about the strategy. They managed to make the climate agenda reasonable
and meaningful for other administrations in the City of Copenhagen, although crossadministrative co-operation always has been a challenge in the City of Copenhagen with 7
administrations
and
more
than
42.000
employees.
Furthermore, it has often been a challenge to maintain the City Council’s attention with many
changing agenda’s and new politicians and mayors in office (Leonhardsen, 2019).
CEO Hjalte Aaberg had succeeded in opening the Technical and Environmental Administration
more profoundly since the re-organization in 2006-2007. By merging several small
administrative units in a reasonable and motivational way for the employees, Aaberg facilitated
a new culture in the administration where a more dialogic and trust-based communication
created many new ideas regarding the climate strategy. Businesses, consultants, universities, City
of Copenhagen Administration and Copenhageners became engaged in the climate planning by
listening to their perspectives and inviting some of them inside as partners in innovative projects.
Aaberg’s dialogic leadership approach within the administration integrated the climate strategy
planning in a meaningful way for many employees (Abildgaard, 2019).
Interviewees claim that when CEO Hjalte Aaberg stopped in late 2012 most of the CEO’s focus on
climate issues gradually disappeared (Leonhardsen, 2019).
The City Council’s attention on the climate agenda also slowly dematerialized from 2013.
Resources and budgets for climate issues dropped to a lower level. Some interviewees assert that
the process where the climate agenda partly vanished into the air started in 2010 with the new
Lord Mayor in office, although the high ambitions were sustained in the Climate Secretariat
(Leonhardsen,
2018).
In the Climate Secretariat the climate strategy was conducted by approximately 10 public service
professionals. From 2013, with CEO Aaberg and Climate Director Aarø-Hansen out of office, the
strategic communication is in the hands of the Climate Secretariat. From this point the crossadministrative CEO- and City Council dialogues, are only kept alive with difficulties (Abildgaard,
2019).
The climate strategy from 2013 is strategically primarily in the hands of the Climate Secretariat.
It is difficult for the Secretariats leader, from his position in the hierarchy, to maintain momentum
for the budgets needed for implementation of necessary initiatives. It is difficult to make alliances
and strategic communication in asymmetric hierarchical relationships.
The Climate Secretariat uses their delineated resources to maintain a dialogue with the most
important stakeholders, such as HOFOR and other innovators connected closely to the realization
of the climate strategy (Abildgaard, 2018).
Thus, the implementation and financing of necessary climate initiatives is primarily in the hands
of semi-public organizations, owned by the City of Copenhagen, as it is in the hands of
entrepreneurs and innovators engaged in OPI-projects related to the climate strategy realization.
A full privatization of HOFOR had been on the political agenda a few years earlier, but it was
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rejected.
Most of the projects are in the hands of internal and external stakeholders outside the
Climate Secretariat. Most of the investments are at our stakeholders. City of
Copenhagen is only investing approximately 10-12 percent of the overall climate
budget (Abildgaard, 2019).
Drivers for the climate strategy:
D1
D2
D3
D4
D5
D6
D7

The Greater Copenhagen utility HOFOR (municipally owned)
Ambitious Mayors in 2009
Skilled, devoted and dialogic CEO and Climate Director
Dedicated Climate Secretariat and team leader
Clear mandate and vision for the Climate Secretariat
A strong cleantech agenda with an open invitation for businesses to join Public Private
Innovation partnerships attract’s innovators and entrepreneurs
Huge international interest for the strategy, many politicians, planners and scholars visit
Copenhagen

Barriers for the climate strategy:
B1
B2
B3
B4
B5

Diminishing commitment from political leaders from 2010
Lack of sufficient distributive leadership, networking and communication from 2012-2013
Lack of sufficient budget and resources from 2012, partly due to the financial crisis
Organizational structure of City of Copenhagen (i.e. silos and a powerful Finance
Administration)
Missing competencies to involve more stakeholders, e.g. Copenhageners

High levels of political and administrative leadership, combined with inter departmental
collaboration, are evident in the beginning of the planning process. This change from 2010 and
the Climate Secretariat focus more on external corporative stakeholders in order to make
Copenhagen CO2 neutral in 2025.
A8. Methodology
In spring 2019, 12 interviews were carried out with key persons within the City of Copenhagen
and key stakeholders. Former mayors, the CEO and the Climate Director were interviewed. Staff
from the Climate Secretariat, other administrations, Neighborhood Committees, NGOs and key
persons from HOFOR have also been interviewed. The semi-structured interviews have been
conducted in line with the CoGov interview pro forma template.
In addition, planning documents, e.g. the Climate Strategy launched in 2012, Roadmap 2 and other
central documents, have been subjected to analysis.
B1. Models of Government in use
Public Value:
Interviewees do not explicitly refer to Mark Moore’s term “Public Value” (1995, 2013) nor do
documents e.g. the Climate Strategy. Nevertheless, the intentions from political and
administrative leaders in 2009 may in the Public Value perspective be interpreted as compatible
to the term. The leaders in the administration may be seen as stewards of public value, in terms
of facilitating a process for a more livable and healthy capital. From 2010, with a new Lord Mayor
in office, the green growth and output maximization perspectives become more prevalent, which
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still may be in line with some interpretations of Public Value (Ferlie et al, 2019). The CEO of the
Technical and Environmental Administration emphasize the importance of tuning the outwards
managing with external stakeholders and the upwards managing to political leaders, the latter to
secure enlarged mandate. The CEO is a strong communicative manager. He is a distributed and
dialogic leader, trying to shape a sense of a shared vision based on public value creation, in terms
of a greener and more healthy environment in Copenhagen.
Network governance:
Strong partnerships are important for the Climate Secretariat. Most of the initiatives and
projects are in the hands of external stakeholders outside the Climate Secretariat. Thus, the
Secretariat primarily works as a facilitator. There has been a shift from government to
governance in the Technical and Environmental Administration in 2006-2007, which
introduced a new management paradigm with focus on more bottom-up approaches and
complex network making with different levels of inter-dependence. None of the interviewees
refers to the notion ‘network governance’, but the leadership approach in the Technical and
Environmental Administration in 2009 is partly compatible with the phrase, emphasizing the
inter-dependency to external stakeholders. When CEO Hjalte Aaberg is replaced at the end of
2012, the internal top down hierarchy becomes more prevalent.
Co-creation and co-production:
Co-creation is a term related to governance rather than government. Co-creation can be seen as
a tool or method suitable for projects or new initiatives, when public authorities want to
mobilize private sector resources or spur public innovation. That is exactly what the Climate
Secretariat wants to promote. Co-creation is collaborative, interactive and horizontal
approaches to shared decision-making. This is partly the case with many Public Private
Innovation projects related to the climate strategy. They are developed together with many
kinds of entrepreneurs and innovators, although it is primarily carried out with strong
stakeholders and seldom with non-organized stakeholders or lay actors. Nevertheless, with the
purpose to create public value the Climate Secretariat conducts Public Private Innovation
projects to co-create new solutions to shared cross-scale societal climate problems. The Climate
Secretariat may in this perspective be interpreted as a platform or arena for corporative cocreation, where officials are facilitators of collaboration and co-creation with broad
participation and to a certain extent distributed decision-making with powerful stakeholders
(Ferlie et al, 2019).
Collaborative Leadership:
There is from the beginning in 2009 a clear long-term vision for the Climate Secretariat. The
CEO and Climate Director have in this perspective taken the roles as ‘stewards’, a term
associated with Collaborative Leadership. The participatory decision making processes are also
aligned with this model of government. The CEOs and Climate Director’s open management and
leadership styles are appreciated inside and outside of the organization. It seems like they are
aware of the fact that inter-organizational cooperation and collaboration enhances the chances
of finding innovative solutions to ‘wicked’ climate problems by expanding the capacity to
increase the executive capability, by bringing together skills, knowledge and resources.
Collaborative Leadership is the ability to lead a collective process that fosters trust, respect,
openness and creativity among members. That is what the leaders in the Technical and
Environmental Administration try to promote, emphasizing dialogue and building relationships
to mobilize resources. Collaborative Leadership is pivotal to embrace, empower and involve
stakeholders (Ferlie et al, 2019).
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The most important factor in establishing Collaborative Planning is to recognize the necessity
for interdependence between stakeholders, which is the case e.g. in regard to the collaboration
with the utility company HOFOR.
As a conclusive remark, we interpret the government model at stake in the planning process as a
hybrid of co-creation and collaborative leadership.
B2. Models of Strategic Management
Strategic design and Strategic planning schools;
Interviewees argue that a strategic planning process started in 2009. The Lord Mayor and the
Technical and Environmental Mayor initiated this process. At this early stage, the strategic
planning process included two other key actors; the CEO and the Climate Director from the
Technical and Environmental Administration. The two Mayors shared a vision of Copenhagen
being CO2 neutral in 2025. This vision, presented in relation to the COP 15 meeting in
Copenhagen, became a clear leading star for all stakeholders and employees working with
climate matters.
Formal structures - the Climate Secretariat - was established in 2010 in order to achieve a
strategic fit between the organization, the objectives and external stakeholders. From 2011,
stakeholders are involved in the planning process.
When I started in October 2010, I got a clear objective; How can Copenhagen become
CO2 neutral in 2025. We should focus on three criteria; CO 2-curbing, green growth and
livability. Primarily we invited professional stakeholders into the planning process. ..
as a pre-condition for starting in Copenhagen, I required to have direct access to the
Mayor and to the CEO. Copenhagen is a large hierarchic and bureaucratic
organization. (Abildgaard, 2019)
It is underlined in an interview with the secretariat leader (Abildgaard, 2018) that citizens are
deliberately not invited into the planning process.
When inviting professional stakeholder’s into the planning room, the Climate Secretariat did not
apply assessment tools such as SWOT or PESTEL. They conducted a rough stakeholder analysis
based on the Secretariat leader’s knowledge and network.
Working with a long-range plan, 3-years roadmaps and specialist planning staff, the planning
process may be interpreted as related to the Planning School.
The City Council approved in 2011 a budget proposal for a strategy including a roadmap for a
realization of the vision. From here respondents in the interview mention a more formal strategic
planning process, where neighborhood committees, NGOs and local organizations were invited
to comment on drafts of the strategy and related plans.
From this process, and the three criteria, 22 initiatives (mitigation and adaptation projects), and
later 16, are chosen for roadmap 1, included in the strategy. Then 16 projects leaders, primarily
from the Technical and Environmental Administration, are asked to make a business plan with
objectives, milestones, budget and associated KPIs. From this point, the Climate Secretariat
functioned fundamentally as a process-facilitator for the project leaders.
Climate is not a regulated sector in Denmark. Climate strategies are not a mandatory field for
municipalities. Thus, the state has played an insignificant role in the planning process in
Copenhagen, although interviewees report that national law often has been hindering CO 2
curbing initiatives such as a Traffic Congestion Charge Zone around Copenhagen.
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The Cultural School:
In an interview, the former CEO Hjalte Aaberg mentioned a large cultural change program
started in 2006-2007, when several smaller technical and building entities were merged into a
larger more progressive and innovative Technical and Environmental Administration. This
management technology changed, according to the CEO, a widespread control-culture into a
more open and collaborative planning culture. The cultural school strategic perspective is more
collectivist in orientation and focuses on transformational leadership, which raises levels of
motivation and commitment from staff by engaging their conscious/unconscious emotional
needs. More respondents from interviews assert that the City of Copenhagen was, and still is,
bureaucratic and dominated by silo thinking, which makes it hard for the Climate Secretariat to
realize more innovative and collaborative leadership approaches to internal stakeholders.
The former CEOs and Climate Director’s dialogic practice and the CEOs ‘authentic’ leadership
style, by inviting stakeholders and staff into the planning process, is in line with this school.
The Resource-based View:
Finally, the strategic planning process in Copenhagen may be interpreted as in accordance with
The Resource-based View, where leaders look into the internal knowledge-base and capacities
of the organization. In this case, the administration decides to find a new external Climate
Director and Secretariat Leader with relevant capacities.
The merging into a large hierarchical Administration provides a greater knowledge base with
more resource profiles. Heterogeneity is argued to be a resource in itself. This also generates an
ability to seek out and use knowledge from outside, which is pivotal for the Climate Secretariat
due to budget constraints.
B3 Key Learning points and final remarks
From the beginning, the planning process of the climate strategy CPH 2025 had a clear vision and
strong political mandate. This partly changes in 2010-2012 due to new political principals with
slightly different agendas in office. This opens the Administration and the Climate Secretariat,
looking for skilled and strong stakeholders able to implement large CO 2 cuts in the City of
Copenhagen.
There are elements of all four government models in this case. Public value, network governance,
co-creation and collaborative leadership seems evident in this case, consisting distributed
participative decision elements.
The climate strategy is communicated as; ‘green growth opportunities’, ‘health related initiatives’
and ‘a more livable Copenhagen’. The planning process mobilizes private sector resources. The
secretariat may be interpreted as a platform or an arena for corporative collaboration and cocreation. Finally, the CEO and Climate Director take deliberately the role as dialogic ‘stewards’ for
collaborative leadership.
Substantial moves to externally and collaborative focused leadership are partly found from 20092012. The leadership styles are open and distributed due to motivational factors and budget
restrictions within the City of Copenhagen.
Three schools of strategic management are interpreted as present in this case;
1. Strategic design/planning perspectives
2. The Cultural school
3. The Resource-based View
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Formal structures and strategic fit are evident in the case. Project leaders conduct rational
business plans and work with long-range plans. A Cultural school perspective is present in the reorganization of the Technical and Environmental Administration in 2006-2007. Thirdly, the
Resource-based View is present in terms of the re-organization of the Technical and
Environmental Administration to find a more comprehensive internal knowledge base with more
capacities to tackle wicked societal challenges in the City of Copenhagen.
Conclusively, the strategic management approach used in the planning process from 2009-2012
is primarily related to the Strategic Planning School.
Feedback questions that this case presentation has raised:
•
•
•
•

What are the processual learnings from the planning process from 2013 until present?
Could corporative collaborative leadership approaches, as conducted in 2009-2012,
revitalize the climate planning today?
How can the Administration and the Climate secretariat deal with the changing political
context – are more semi-public organizations like HOFOR an answer to that?
According to the latest status/evaluation Copenhagen will miss to curb 200.000 tons CO 2
in 2025 (approx. 1/6 of total): Why are Copenhageners and more local actors not involved
in the planning, although they are mentioned as important stakeholders in the strategy?

Interviews carried out
• Abildgaard, J. (2019) April 29., Copenhagen (Climate Secretariat leader 2010 - present)
• Bason, C. (2019) Maj 4., Copenhagen (CEO of Danish Design Center)
• Bondam, K. (2019) April 27., Copenhagen (Technical and Environmental Mayor, 20062009)
• Edström, J. (2019) March 21., Copenhagen (Chief strategic leader, HOFOR)
• Jensen, A. (2019) April, 25., Copenhagen (Leader of the Environmental Committee,
Nørrebro)
• Kjeldgaard, B. A. (2019) April, Frederiksberg (Technical and Environmental Mayor, 20102011)
• Larsen, K. (2019) May, 6., Frederiksberg (Board member of the Neighborhood committee
of Indre By and Christianshavn, and chairman of Council for Sustainable Transport, 2003
– present)
• Leonhardsen, L. (2019) May 11., Copenhagen (Climate Director in the Technical and
Environmental Administration)
• Scheibel, A-M. (2019) April 26., Copenhagen (Strategic partner in Resonans (strategic
consultant))
• Spang, M. (2019) May, 2., Copenhagen (Leader of the Environmental Committee, Indre By
and Christianshavn)
• Aaberg, H. (2019) April 29., Copenhagen (CEO, the Technical and Environmental
Administration, 2007-2012)
• Aarø-Hansen, M. (2019) April, 30., Copenhagen (Climate Director, the Technical and
Environmental Administration, 2008-2013)
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Appendix II
The table below describes the cases and involvement of professional staff as reflected
on by case authors.
Table AII.1 Professional Staff
Case
The Climate Strategy In Copenhagen Aiming

Involvement of Professional Staff
•

High ranking officials promoted the new climate strategy

•

Attendance of civil servants at preparatory meetings

•

Presenters of research at meetings

•

Prefect chaired the meetings

•

Elected chief executives systematically attended meetings

•

Included in the implementation of citizen-initiated projects

•

Attended programs and workshops aimed to increate communication and break down barriers

For Co2 Neutrality In 2025
An (Original) Tandem Of Concertation To Solve
An Environmental Conflict About Industrial
Pollution (The Gardanne Case Study)

Rijeka European Capital of Culture -

with citizens to facilitate further cooperative work

Participatory Programme

The Regional Network Governance Case

Service for Citizens’ Initiatives in the City of

•

Supported the calls for new programs and infrastructure

•

Generally, in favour of collaborative working

•

Need to be trained in new ways of working

•

Generally, desire a greater role in policymaking

•

Took part in a working group to conduct the reform of the system

•

Took part in the initiative as local stakeholder groups

•

Helped share knowledge, data and experience

•

Happy with nature of strategy but unclear how to ‘live up to [that]’

•

Mangers believe that PVO professionals need to think systemically

•

Depended on the active involvement of both professionals from the Faculty and Ministry

•

Roles included mentors and content producers

•

Middle rank civil servants directly involved in the design, operationalisation and implementation of

Ljubljana
Welsh Water, Water resilient communities
project

The Netherlands Enterprise Agency (RVO)

Administrative Consultation Wiki

Digital Innovative Practice:
Mysuggestions.gov.si

ROMU and the vision of the co-created
museum

the on-line tool
•

Civil servant researched potential best practices of e-participation and identified and adapted
promising practices

•

Became moderators of the portal

•

Classic disciplines professionals have less understanding and experience with co-creation

•

Newer professions (particularly media) have a greater understanding and appreciation for cocreation

Cycle superhighways in the Capital Region of

•

Traffic planers, town planners, climate planners and administrative leaders all involved

Denmark

•

Focused on traditional perspective of their work and planning processes

Urban Green Newcastle

•

Project team led by and composed of professional local authority staff

URPAM

•

Relevant local government professionals consulted and involved in long-term decision process

•

Range of views on staff involvement by professionals (mostly positive or participated themselves as

Participatory Budgeting Brest

Walthamstow Borough of Culture
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citizens)
•

High levels of discretion (and thus a range of responses from managers)

•

Drew upon a new cohort of public service professionals from cultural sector

•

Led to ‘culture shock’ and feelings of ‘alien’ environment

•

Also exposed to more criticism which was different

Appendix III
The table below lays out the different assessments and impacts across all 15 cases.
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Table AIII.1 Impact evaluation across cases
Case

Assessment
•

Impact assessment

The Climate Strategy In Copenhagen

Impact
•

Led to the creation of an ambitious strategy

•

Creation of partnerships that have facilitated both

Aiming For Co2 Neutrality In 2025

research and development and the implementation of
new solutions

An (Original) Tandem Of Concertation To

•

Solve An Environmental Conflict About
Industrial Pollution (The Gardanne Case
Study)

Comprehensive impact

•

Decreasing of tension and stopping escalation of conflict

assessment not performed

•

Displacement of the red muds (though this was not

at this point
•

Positive evaluation of the

necessarily an entirely positive outcome)
•

Stimulation of academic research

Impact assessment that goes

•

Creation of new infrastructure

to the European Commission

•

Cultural institutions gained knowledge of communities

•

Professionals were trained and empowered to work

parameters of the discharge
•

Rijeka European Capital of Culture Participatory Programme

with citizens
The Regional Network Governance Case

•

Formal evaluations difficult

•

Results of the Job Agreement (Job Agreement Act 2015)

•

No formal evaluation

•

Positive comments / compliments submitted may show
level of citizen satisfaction

Service for Citizens’ Initiatives in the City of

•

Increased number of citizen initiatives

•

Reduces time-burden for officials as they can learn about

Ljubljana

key issues without leaving the office
•

Led to greater transparency, efficiency and
responsiveness

•

Impact assessment process

•

Facilitated internal departmental communication

•

Led to the development of long-lasting good working

is in progress

relationships
•

Extended schools’ education programming on water
efficiency (reducing costs)

Welsh Water, Water resilient communities
project

•

Build-up of trust with community

•

Uptake of Priority Service Register for new vulnerable
customers

•

Uptake to social tariffs, number of bills and debts cleared
and culminative savings for community were all positive

The Netherlands Enterprise Agency (RVO)

•

Two impact assessments

•

Creation of knowledge hubs

•

Focused on implementation

•

Coupling of three programs

•

Better professionalization and development of public

rather than impact
•
Administrative Consultation Wiki

Impact assessments of
student satisfaction and user

•

administration

satisfaction

•

Relieved workload

No official evaluation

•

Directly responsible for improvement on Slovenia’s

Digital Innovative Practice:

score of e-participation

Mysuggestions.gov.si

ROMU and the vision of the co-created

•

museum
Cycle superhighways in the Capital Region
of Denmark
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Impact assessment tied to

•

Greater awareness of citizens’ desire to participate

•

Outside reflections are varied to negative

•

Unclear of the impact as there was not a ‘huge wave’ of

visitor numbers
•

Impact assessment

visitors post the exhibition
•

Less congestion as more people bike

•

Better long-term health for cyclists

•

Unclear

Impact assessment have

•

Concertation led to changes in initial plans

said that it was too early or

•

Increased sense of community

•

Renewed citizen participation

•

Placed participants/citizens’ interest at the centre

•

Renewed role for the budgetary tool

Subject to impact

•

500,000 visits to cultural events

assessment (internal and by

•

1,000 volunteers

the Greater London

•

500 pieces of media coverage

Authority)

•

Raising profile of Waltham Forest

•

Created a ‘sense of community’

Urban Green Newcastle
•
URPAM

inconsequential
•

Participatory Budgeting Brest

•

Walthamstow Borough of Culture
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